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- ABSTRACT

\

‘Civilianization can be defined as the practice of employing .
‘community citizens in any position classification within a
police organization. The present status of the role of poiice

-in modern soclety was prefaced by a brief history =~ of the -

.evolution of social control mechanisms utilized by western

societies prior te the establishment of formal police organiza-

.
-

tions. A comprehensive literature survey of the present develop-

ment of the practice of civilianization was conducted including
an analysis of the perceived benefits and negative consegquences

.arising from civilianization in policing. & limited case

study of the Cttawa City Police department was included almost
. .

exclusively to provide illustrations and eXamples“of perceived
consequeﬁces, real of imaginary, of.fﬁe introduction of civilian
police perscnnel into a historically gworn officer dominated
police organization. 'Recommendatzbns were made to assist

police administra£ors in identifying prdcedures by which the
process of civilianization ¢ould‘best be instituted and maintained
in their individuél departments. A proposal for a complete

~

reorganization of the police department into a dual organization

.® police agency was discussed in an .attempt to provide an opportunity

' - - N + - - M . . . - -
for the maximization for the potential of civilian influence
in the maintenance order and social control in society. -

Further recommendationg were added in the conclusion by which

I3

/
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advancements could be made in the amount of civilian control

over the maintenance of arder in their communities.
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" INTRODUCTION = - o L T,

protection of both Yublic and private property to‘formalized

-

CHAPTER 1 B . S ‘

. L J
~ -

Prior to the€ advent of the twentieth cedtury,'police'

.

agencies were almost .totally comprised of s$worn police
officers who perfogmed‘vi}fdally all job functions inherent

in the daily oﬁerations of the provjsion and maintenance of

police services. .Civi;;;apj:zati'on has been identified as

representing the most wideSpread change .in police organiza-

tions occurring in the past thirty to fifty vears." In the

—

context of police. @rganizations, lcivilianiZation can‘ be
defined as the prac;ice of émploying community citizens in
any position classification within the policé department.

The personnel practice of c¢ivilianization p;oceeds upon the
hypothesis that policing productivity and cost efficiency‘
can be improVved by substituting c¢ivilians :to perform
specific.job-functions which @0 not ne:giféfily reguire the

talents of specifically trained sworn officers.

ModE?h//aemocratic societies which have developed
;

&

formalized police organizations have relinqguished the duties

n

and inherent authprity to maifntain social control and the

government bureaucracies labelled as pclice departments.

The sphere of influence delegated to these police agencies

has"ﬁrogrqgsively evolved to such a stage where community

¥
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citizens have lost virtually all responsibility and retained

" little input into thg\maintenance of order in the communities

in which they live. The process of civilianization is -but
. _ >
one avenue by which community members .can regain involvement

in the maintenance of social order and control. It is,
however, the major step in this process and as such is the

main focus of this thesis. .

To better understand the ramifications of the civilia-

" nization process a number of issues .must be examined

beginning with a review of patterns of social control
methods prior to the establishment of formal poliée organi-
zations when c¢ivilians bore almost the totalk.burden of
policing responsibilities.

——

As patterhs of social solidarity drastically changed as
P

a direct result ofﬁgindustrializatiggi urbanization and
intensive social stratification, the perceived ﬁeed for-a
separate government bureaucracy to maintain social order and
to™protect selected social group's private interests led to
the formation of formalized police organizations based on
the principles as espoused by Sir Robert Peel in London,

England in 1829.

The spectrum of responsibilities delegated to <these

-,



early forerunners of modern police departments was- limited
to four primary categories including controlling perceived
rising levels of crime, guelling public 'riots, limiting

public intoxication . and suppressing those ™~ individuals

labelled as belonging to the "dangerous classes".

Frbm'thesé early beginnings, police agencies have haag
theif role and responsibilities and subsequentl&\ their
budgets and resources, greétly .expanded to their present
state. The particular &auses for this extensive—expansion
of the police role will be examined, as well as, a perfunc-
tory analysis of its present scope. Contrary to police
officer's self perceptions, only a minority of a sworn

police officer's time is devoted to actual law enforcement
duties. ) T

The development of the process of civilianization in
pplﬁie organizations, focusing‘primarily in the countries of
Canada, the United States and England, wiil then be documented
including a large number‘of examples qf policé depargmeﬁts
which have civilianized specifié job positions within their
jurisdictions. This examinaticn will also include numerous
examples of administrative posts which have been civilian-

N - . -

ized .



- -

The practice of civilianizing specific posts has raised a

controversy over its impact on the police organ zatlon. A

review of the perceived positive and negative co sequences

of civilianization has been included.

Through the cooperation of the Ottawa City Police

Department a limited case study was conducted. This case
study involved a comprehénsive review of the Annual Reports

from 1992 through 1981 in the area of Classification of

Personnel, as well as, the completion of informal interviews .

with sworn "police officers, c¢ivilian police personnel,
police association members and police administrators.

Based on the ~review of the' literature concerning

o

civilianization and the limited case study conducted "a

number of issues and recommendations to be addressed by

police officials and administrators_has been included. This
is an attempt to assist pollce administrators in identifying
procedures by which the process of c1v111anlzatlon can best

be instituted and malntalned in their individual departments.

Recognizing that the practlce of c1v11%§nlzatlon is the
major, but only one of the-sprocesses by \hlch community
citizens can once again become significantly involved in the

responsibility of social control and order a discussion of



the pOSSlblllty of a dual organization pollce agency under

civilian control has alsL been included in thlS thesis.

I
A dual organlzatlon police agency would be composed’ of a

'/;ommunlty servxce brarch and a law enforcement branch both
administered by civilian officials, and would maximize the

potential for civilian influence and control.

- 4 R
It is hoped that this research thesis will be .of value
to those individuals ho control ~the separate police
) - s
.agencies as they/attempt to oversee the provision of police

services in thle/country.

J



CHAPTER 2

ROLE OF POLICE PAST AND PRESENT

-

-4

Social Control Prior to the Establishment of Formal Police ‘

Organizations

The emergence SE pﬁbizé police forées is ‘a relatively
recent gmmomxmn‘ in the wopnld. Durkheim's (1964) concepts of -
mechanical and organic saqcieties are useful ones to context
the development of the role of public policing in industria-
lized societies: Changes in_.patterns of social solidarity
are closely related to changes in societies attempts to
maintain social control over its individual membe;;. In more
priw}Five, méchanically solidary society there exists a kind
of "collective conscience”, a shared set of common values and
life style which allows these societies to engage in informal
or community policing techniques. Each individual in this
type of society is almost totally ‘dependent upon .the good.
will and acceptance of the family and tribe for his security

and support. In occasions where an individual has offended
his or another family, it becomes the resgghsibility of the
parties directly involved to somehow resolve the problem.

Only in cases where the safety of the community as a whole

becomes threatened does the community take responsibility to

control the individual's deviant behaviour.

Only as societies have become organically sclidary’ with



urbanization . and specialization, have alternatives ‘to
informal policing needed to be considered. Systems of mutual
citizen responsibility for crime control become progressively

uncontrollable and unacceptable as the size of communities

increases markedly.

P;obably the earliest forerunners of formal police
orgénizations were the Pretorian Guards as established by the
early Roman kiﬁés.. Bééndstatter and Hyman (1971:23) describe
the Pretorian Guards as being the finest and tallest soldiers
in the Qrmigs of the king.‘ They Qere given the reéﬁéﬁsibility
‘of enforcing the king's laws as well as to act as bédyguards
for seleeted individuals. The early Greeks also established
a similar ﬁody of solaiers who were know as Comes Stabuli.
Thé Latin term Comes Stabuli meant "Head Man éf the Stable"
and fsugctually the origin of the word, “constable.

-

Jayewardene. (1981:1) made note of the similar circumstances
in northern Europe dating back to tribal times. The chief
man of,a tribe would form a group of bodyguards or house-
carls té protect himself and his household from harm. Bordua
and Reiss (1967:277) note that: "Increasing social differ-
entiation, heterogeneity, and stratification of therpopulation

led to lowered concensus on major values and the necessity to

develop formal contrels if '‘a heterogeneous community was to

4



ha&e at least a minimum of order.”

Both of the previously mentioned forerunnérs to formal
policing organizations could be considered militaryf or at
least paramilitary in origin. Thé origins of the public
police do not lie exélusively in military ofganizations. Lee
(1911:13-24) in his descriptions of the history of police in
England offers several examples of informal policing Systems.
In medieval England, the frankpledge' system was developed.
It existed for a period of approximately 800 years until the
early part of the nineteenth'century; Under the frankpledge
systems, groups of ten families were Jjoined together into
tythings which were responsible for each otheg's actions.
These tything me&bers‘mutually pledéed‘good behavior and were
jointly responsible to apprehend violators of the law. If a
tything membgf_committed an offence, it was the responsibility
of the other tything members to report that offence to the
Shire Reeve who was responsible for ‘the maintenance of law
and order within the boundaries of the Shire. Once the
offence was reportéd, it was also the responsibility of the
other tything members to apprehend the offender and ensure
his ;Eesence at a trial. If they failed to apprehend the
_ offender within a specified period of time, the tything
members had a mutual responsibility to compeﬁsate the victims

of that offencé;



The Statue of Winchester, which was enacted ih.England
in 1285, called for the creat;pn of 3 watch and ward system
to supplement and expand‘the responsibilities of the tything-
groups in the _area of social ﬁontrol.-.Jayewardene k1982:5)
described the watch and ward-syétem as a ébecial body wﬁére,
tything group members were obligated on a rotating basis to
arrest stranéers and watch for fires. As Jayewardene stated,
this marks the. periodswhen "the responsibility of policing,
thus, was being moved on to a particular group of_peoplg_

while still maintaining the obligation of all:"

Despite the increased involvement of the community’,

self-policing began to'céllapse by the 1500's. In 1361, the

" Justice of the Peace .Act created a new official, the Justice

- ~— .
of the Peace. In effect, a peace officer appointed by the

Crown not only replaced the shire-reeve:as +the county peace
officer but' he also acted in a judicial capacity. The
creation of this new office resulted, for the first time,in

the subordination of the police to the judiciary and while it

. was done primarily for reasons of efficiency, it unfortunately

led to injustice and corruption.

In London in 1680, a night watch system was organized to
protect industrial factories from a rapid urbanization of

rural and indigent people. In the night watch, community
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-
mémbe;s Qgtrol;ed the streets atempting to'maintain,peace and-
order. Over.é’period of ti%?" a day watch;sysﬁem was also
established.-

IRichardson (]9?0:26~28) g@ploy&d the ‘term "transitional
policing” to describe the Watcﬁ systems which emerged as the
frankpledge syétem of policing began to break down. Transi-
_tion§1 policing systems were charactefizéd by l;Ek of conti-

" nuity - anéd lack of accountability to céntral governmental
authority. _ | ) -

—

-

Richardson provided two examplés from London,-England to
demonstrate, the absence of central..governmgptal authoriﬁy
acﬁountability. The first example was the Bow Street Runners
which were created by BSir Henry Fielding in 1748 when hé
became - the Chief Magistrate of the Bow Street district in
London. The Bow Street Runners were "thief ta%ers"‘and,-és_
such, appréhended criminals in their district;) They reported
directly to Fielding'and to no one else. / ’ i -

\

The second example was the creation Qﬁ-a "River Police“\
in 1798 by €?trick Colguhoun who was an entérp;ﬁiéng’ and
prominent English merchant. Their function was to provide
protection” for the merchants aloné the River Thames. As in

the previous example, the River Police were confined to a



,partibula; area in this case the river areé, and reported
only to the merchants who paid them. | |

' To further illustrate this fact of non-continuity, this
time in North America, Richardson examined Ythe policing
systems utilized in the city of New York from 1697 to 1783.

<
From 1697 to 1731 the positions of"bell-men" were créated.

‘_'4
~ 1

These bellmen were responsible for police services, as well
a; making the rounds, ringing their bells and shéuting out
the time. . The bellmen was replaced by a citizen's waté%
system in 1731. On a regular rotation, residents of a
particular community area were responsible for patrolling the
streets. in 1734, a group a permanent paid constables took
over these dutiesl From 1735 to 1783, the policing function
was alternately performed by a paia watch, the state militia,

and yet another permanent citizens watch group. A formal

policé agency was not established in New York until 1845.

" The peoint to be most empahsized by the previous discus-

sion on the social control methods -developed by societies

prior to the establishment of formal police organizations 1is

that community members, civilians, bore the \alﬁpst total

burden of policing.responsibilities in most cases.

1]




CHAPTER 3

The Establishment of Formal Police Organizations

In comparison to transitional policing systems, modern
foéms of poiicing are charactefized-by'éontinuity in office, —
contiﬁuity iﬂ procedure, accountability to a central govern-
mental authority, and con;ists of persons generally recognized
a@s having full-time police responsibilities. 1In Canada,.the
United Stﬁtes, and other countries. whic¢h at one time were
undér British domination, the London Metrdpolitah Police, as
‘established@ by Sir Robert Peel in 1829, is considered to be
the fore;unher of modern police organizgfions. The emergence
of formal police agencies however, did not occur simultan-
eously around the industrialized world, or for the same
reasons. Ufbanization, industrialization, and the evolution
of more socially diversified and sé;atified societies
rendered informal and transitional styles of community member

¥ i , .
policing more and more seemingly ineffective and inefficient.

Radzinowicz (1957:326) related a quote by an angry
citizen of London, who made a sarcastic, but widely-shared,
perce?tion of the quality of the watchman S5System and those
individuals serving in it in 1812. He says:

"Wanted a hundred thousand men
for London watchmen. None ap-
ply for this lucrative'position
without being the age of sixty,
seventy, eighty, or ninety years:
blind with one eye or seeing very
little with the other; crippled
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’

in one arm or both legs, deat
as a post; with an asthmatical
cough that tears them to pieces
whose speed will keep pace with
& snail, and the strength of -
whose arm will not be able to
arrest an old washer-woman of
fourscore returned from a hard
day's fag at the washtub; whose
constitution is wotrn out “4in \
hard service,either in the army

or navy, some unhealthly busi-
ness, or from the effects of a

gay and profilgate life; and

that such will neither see or

hear what belongs to their duty

or what does not, unless well
palmed or garnished for the same."

\

The inept quality of the watchmen seems hardly surpri-
sing when it 1is considered that all adult males in the

community, irregardless of age, moral dJdependability, or

physical attributes, were expected to serve on the watch.

The men were expected to_carry on their full time occupations
during the day and, when itmﬁés their turn, serve as memﬁers
©of the watch during the night. Lundman (1980:19) also notes
that the members of the elite class were ablg to pay small

sums of money to others, usually men who were elderly or

[

unemployed, to take their place.

The  advantages of a government .controlled policing
agency were apparent to most urbanized societies but, even as
crime increased, communities resisted the police idea.

Lundman (1980:14) 1in his analysis of 'the emergence of the
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metropolitan police in London, stated that "many preferred

the relative liberty and informality ¢f a community police
rather than risk the perceived threat to democracy-associated

with modern police.” .

i

Skolnick and Woodworth (1967:101) assert .that the police

cccupy an espécially'_ﬁensitive position irn all modern

.Ssocieties. They\state:'

"As one observes such a process
in action one bedomes increasing-
ly aware of the totalitarian po-
tential. Totalitarianism implies
tight socializatien —Its con-
ception of man is relatively
fixed and inflexible, and its
symmetry and ceonventionalism im-
ply a2 mandate for developing in- .
strumentalities of conformity.
~We are not referring here only -
to such totalitarian social or-
ders as Hitlerism or Stalinism.
We are discussing the idea of
a totalitarian potential in-
herent in any society, even the
most constitutionally protected
and democratic, as, bit by bit,
legal definitions increasingly
standardize the conception of
moral man and as the apparatus
for social control becomes in-
creasingly refined.”

Canada and the United States also experienced this type
cf resistancé to the organizééion of formal police agencies.
Modern bolice agencies did develop in each of -these three
coﬁntries however. The impetus to finally formulate police

agencies in each area in each country varied according to the
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particular environmental, social and political structures of
each but there alsq existed a number of similarities which

shoulﬁ/ﬁe discussed. .

As a result of studying the circumstances surrounding
the emergence of modern police agencies in England and the
United States, Lundman (1980:24-30) suggests that there

existed four common factors including:

"1. rising levels of crime;
2. public riots; ° . - -
3. public¢ intoxication; and

4. the conception of a "dangerous
class" of persons responsible
for crime, public disturbances
and drunkenness." -

Given the lack of any universal compiling and reporting
of crime rates in England and the United St;tes it is
difficult to ascertain actual levels of criminality-but there
is c¢lear evidence that people in London, aﬁd in‘most of the
larger urban centers. in the United States, perceived and
believed that crime was increasing in the period prior to the

formation of-organized police forces. This perception of the
4

extreme worsening of rates of criminality for the first time

led a significant body of people to see, that crime was at

least as much a threat to their personal liberty as was the

L
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creation of a government controlled professional

police agency.

Also, both London and many United States cities, most
notably New York, Boston,‘and‘WaShington D.C., experienced
numercous public.riots. In many of these riot situations, the
hilitary was called upon to deal with the uprisings and;
again, a large number of citizens saw the harms of public
commeotion and the inclﬁéid invelvement of the military as a

’

greater threat to .freedom. than mlodern police agencies.
o "\_ .

Changes in the tax systems, manufadture and sale of h?rd
liquors, as well as major changes in drinking pattefns from a
fémily-and=meal—related custom to an individual practice in
newly opened public drinking places led the affluent sectors
of society in both England and the United States to view the
drinking and public drunkenness of the "dangerous classes™
with increasing alarm. The relationship between alcohol and
¢crime, as well as, mob violence, was perceived in goth
countries. Two of the many proposéd responses to the

problems posed by public intoxication were the initiation of

prohibition and the suggestion th&T police forces be created

———

[}

to regulate these problems. .I

Middle class and elite members of the society in both



England and the United States conceived of the "dangergus gy
classés as a group of people who were riotous, intempérate
and possibily bioclogically criminal who were located at the
bottom bases of society. In bézhAcountries: this class of
péople was perceived as being a threat to the very fabric of
society's statu§ quo and"\;t was felt that only organized
police forces could effeg;ively deal with its inherent
pEoblems. .l \\}-

(

Canada is a country made up of many diverse regibns and
as such, each region spawned its own Jjustification for the
establishment of police agencies. Unfortunately "there is
relatively 1little published material existing on tﬁe early
origins and development of the police in Canada. Both
Juliani, Talbot‘and Jayewardene (1984:9-19) and Griffiths,

Klein and Verdun-Jones .(1980:47-50) pfovide an analysis of

the origins of municipal policing in Canada.

~

Prior to Confederation, each Canadian region had its own
specific policing characteristics depending upon the time of
settlement? the racial origin of the settlers, and the
-characteristics of the country.

o

The early French-Canadian settlers devised a system of

policing similar to the system they had known in France. The

re———
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£irst police in what was then called Lower Canada appeared on

the “stréets of Quebec City in 1651 and by 1673 the first
police regulations had been drafted and were put into force.
With the rising British. takéﬁver of political and military
éower,.the two major centers of Montreal and Quebec City Qere
forced to estéblish éolice organizations not only to maintain
law and order but also to emphasiie the British preéehce in
that province. |

Prgor to the latter part of the ninéteenth century, most
rural cohmuni?ies in Upper <Canada (now the province of
Ontario) policed themselves in much the same manner as fhe
Frankpledge system before the Industrial Revolution in Great
B;?\ain. Justices of the Peace and constables were employed
to maintain law and order,

The 1830's the Parliament of Upper Canada required that
eac dist;ict organize a c¢riminal Jjustice subsystem to
gintain law and order. -This action was deemed necessary to
expand poliﬁical control in reaction to a relatively large
'immiération of American settlers into Canada. Individual

cities in Ontario established functional police forces as a
result of particular circumstances in their history. For
example, in 1835 Toronto introduced its night watch system

with a six-man police force. Brantford established a police
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force in 1847 in respohse to citizens-&omplaints coEgerning a ( ~
dramatic increase .in public drunkenness and nuisance.

Hamilton, Ontario organized a Board of Police when it

received its c¢ity charter but did not actually orgQﬁize a

policé departmentwuntil a quickly "increasing incidgnce of

juvenile delinquency made the need of such a force obvious."

-~

Policing duties in the Maritimes were generally delegateg T

-

to the soldiers of the British garrisons. It was not until
the militia was withdrawn or disturbances grew out of control

. that municipalities £elt the need to make concentrated

. . . ' g
efforts to establish their own police forces. /

!

-

Because of the sparse populaticon and relatively low
levels of serious crime in what are now the western provinces
of Canada, the Hudscon's Bay Company was the only organization
which had anything to do with the maintenance of law and
order west of central Ontario prior to the 1850'5. Even then
the Hudson's Bay Company entered into agreements with the
federal government to maintain order in only those areas

where it had established trading posts.

In May of 1273 the North West Mounted Police were
established. The justifications for the establishment of

"this force in western Canada are somewhat, contested. Kelly

—
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and Keily#}ﬂ976:10-21) stated tha£ the North West Mounted
Police were established to police the western plains” which
the Canadian government had purchased from the Hudson's Bay
Company in 1869. According to these authors the purpose of
the éorce was Jto protect native Indians from unscrupulous
white tradeq from the‘Unifed States who had been "plying
the& with wéiskey and rifles in exchange for buffalo.robes

and horses." Kelly and Kelly also stated that the Canadian

government wished to avoid many of the problems encountered

by their— American counterparts and thereby sent the North

West Mounted Police to prevent and minimize conflict between
~white settlers and the native Indians. They also were

charged with attending to the health and welfare pfpblems of

Indians and Eskimos.

Brown and Brown (1973:10-23) assert that the notion that
the North West Mounted Police were creatéé to 'ensure the
rights and property of all peoples in the Canadian west were
protected, 1s a myth. They contend that the North West
Mounted Police were instead established as a semi-military
force deéigned to keep order on the prairies and to fascili-
tate .the transfer of most of the territory of the region from
the Indian tribes to the federal government with a minimum of

expense and bloodshed. Rather than protecting the rights and

interests of the Indian pecoples they "were a crucial
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bart of- a cpnscious scheme by'whiéh powerful .economic and
political ‘interests deséfoyed the economy and way of life of
entire peoples and wrested a vast éerritory,from its inhabi -
tants for pittance.:H‘;EE“NQQEE\West Mocunted Police became

cloéely_”identified with defending the interests of the
corporate friends of the Canadian gcvernmént, primarily the

Canadian Pacific Railway. It was from theje beginnings that
L]

the federal police force became involved in municipal ’

policing duties.
“n

Juliani, Talbot and Jayewardene (1984:9-12) have
.
concluded that although municipal forces originated at

-

éifferent times across the regions of Canada depending on

o . . c . LI .
some specific situatioconal pecularltlea*\there were a number

of common problems experienced in Canadian urban centers
which prompted most municipalities to establish police
forces. These commen problems included public drunkenness
and brawling, prostitution, gambling, and a significant
number of neglected children roaming the streets performing
delinquent acts.

This discussion of the emergence Bf public police forces
would not be complete without a review of the influence of
elite groups 1in this gf%cess. Power is. rarely unifqrmly

cer® S . . .
distributed across all stcial levels in any given society.
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The power to bring fbout meaningful change in countries such
as Canada, England-and the United States is concentrated in a
relatively small number of elite individuals who possess
great quantities of wealth and prestige. In relatién to the
origins of policing as previously discussed, it was the
powerful elite groups in each of the three countries which
séood to lose the most ﬁo the perceived rising crimé rates,
increasing public drunkennes and public disorder. Richard
Cuinney (1975:38) has argﬁed that, "...definitions of crime

are composed of behaviors that conflict with the interests of

the dominant class.” -

Lundman {(1980:31) ekplains how the elite groups influence
the criminal justice syétems to best protec£ their iﬁférests
%y stating: "Elites take control of the law creation and
enforcement machinary of the state when the actions of the
powerless threaten the position of elites. By making certain
actions illegal and by creating law enforcement agencies, the
powerless 'aré brought under the c¢ontrol of the state.;

Parks (1976:239)‘ in "her study of the influence of
elitism in policing in the United States, has reaffirmed the
notion that police agencies were created by and for elites by

stating:

“"The history of social control
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in the United States is the
history of transition from

. "constabulary” to "police
society"” which was not es-
sentially for the protection
of the "general welfare" of
society but was for the pro-
tection of the interests and
life-styles of but one seg-
ment of society--those .
holding positions of wealth, B .
"respectability", and power."

L

Eveﬂ though the victims of the perceived rising crime
rate were primarily from the lower, or "dangerous", class,
the members of the elite class were offended and often felt
threatened by these activities. Silver provided an ana}ysis
of how thé elites in London acted to produce a police force
in London and how that force acted to protect and promote
elite interests. He listed six benefits for the elites in

the emergence of the Metropolitan Police which are .as follows:

- -

-

1. - The public police acted to minimize the
contacts between the elites and members
of the dangerous classes. -

. 2. The public police became the organization
called in to quell, suppress, and prevent
"public riots. They were able to do this
more effectively than the military and
- posed a fiar less threatening appearance.

3. With the creation of the public police
ordinary citizens no longer had to par-
ticipate 'in the transitional styles of
policing, thereby increaseing the po-
tential for economic activity which was .
to the benefit of the eliEes.

£
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-

Public -police acted as a, "civilizing" force
on the dangerous class by enforcing middle-
class and elites conceptions of proper

and moral behavior. '

The public police were created to con-
trol the vices of the dangerous class



-

—

[
1
.

N

24

such as public intoxication and-
use of profanity, as well as, re-
acting to criminal activities.

6. The creation of public police
agencies caused violations of crim-
inal laws and societal norms to be
reocognized and reacted-to by a
_central democratic government for:
the first time.

- Richardson (1970:198) summed up the benefits of tHe

public police for the elites in this way:

"Freedom was a highly placed
value as long as the poor
were not going to use that
freeedom to bring about
basic social change. The
police with their clubs.
were the agency charged
with the defense of the
status guo when more subtle
means were insufficient."

It can be aréued that with the minimum of citizen
participation inherent in formal police organizations, the
elites of society can better protect their own interests,
sometimes to the detriment of all other classes and groups
within that society. As the transition was made £from

informal to formal types of policing perhaps a significant

/portion of the truly democratc ideal was lost to society.



CHAPTER 4

Present Status of the Police Role.

Examining what police organizations do in urban indus -
trialized societies provides an excellent base %to determine

their role in these societies. There is a traditicnal-view

- held by both police personnei and members of the public” that
the peolice role i1s focused primarily on law enforcement and

maintenance of public order duties. There have been many -

attempts by researchers to empirically determine the amount

of actual time spent by police personnel on various types of

activities. Fagin (1979:176) examined a large number of

these types of studies and concluded that all of them showed

that only a minority of the police officer's time was devoted'’

to actual law enforcement activities which is entirely
opﬁosite to police officer's self perceptions. Wilson
(1968:18) provided an excellent example of this phenonomen in
a survey of the Syracuse, New York Police department. He
found that in this department only one oercent of the calls
reguesting police seé%;ces were requests for law enforcement
or crime fighting assistance, while approximately sixty-
seven percent of the cal{g were requesting community service
or order maintenance assistance.

Géidstein (1977:35) categorized the various responsibil-

ities of moderm~ police organizations into eight broad

Y
e

(
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objéctives which are listed‘below:

"1. To prevent and control conduct widely re-
cognized as threatenlng to life and prop-
erty (serious crime).

2. To aid individuals who are in danger of
physical harm, such as the victim of a

criminal attack. ) ) ‘ <’{3

3. To protect constitutional guarantees, such
as the right of free speech and assembly.

4. To fac1lltate the movement of people and
vehicles.
5. To assist those who cannot care for them-

selves; the intoxicated, the addicted,
the mentally 111, the phvszcally disabled,
the old and the yvoung.

6. To resolve conflict, whether it be between
individuals, groups of individuals, or in-
dividuals and their government. -

7. To identify problems that have the poten-
tial -for becoming mcre serious problems
for the individual citizen, for the police
force, or for the government.

8. To create and maintain a feeling of se-
curity in the community.

The rapid expansioh of the police role in western
socleties was due in large part to the broad and extremely
vague definitions placed upon them in relation to. their
mandate to maintain law and order. This was primarily due to
the fact that the police are on call at all hours of every

day, they possess a highly organized mobile response capabil-
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ity, and. they have unigque access to legal and Symbo;ic
powers. The public has come to expect police officers to act
capably as rescuers, mediators,and counsellors. It  should
also be noted that police agencies were formed and operating

\\/}n communities long before the majority of social service

agencies were organized.

-

" The result of the rapidly expanding perceived role of

-

police agencies in societies has been well articulated by

Garmire (1972:2) when he stated:
"History has left us with a be-
wildering hodgepodge of contra-
dictory roles that police are
expected to perform. We may

well ask for example, are the. -
police to be concerned with
peacekeeping or crime fighting?
The blind enforcers of law or -
the discretionary agents of a
benevolent government? Social
workers with guns or gunmen in
social work? Facilitators of
soclal change cr defenders of \

s the 'faith*? The enforcers of

the criggfal law or society's
trash bin? A social agency of

- last resort after 5:00 p.m. or
mere watchmen for business or
industry?

] .
The illusion held by both the public and the police themselves

that the police are superhumans capable of haﬂﬁizggﬁjgﬁyhﬁ

situation which arises in the community can only result in

disillusionment and dissatisfaction with the police.



The police have become expected by the public to perform
a gre,g.variety and quantity of community services which are
already being provided to varving extents by existin&
governmental -and community agencies. In so doing, the police
are substantially iimitipg .the effectiveness of other
exiéting socid® service agencies which may be more suited to
this type of work and may very well be inhibiting their
potentials for further development and growth. Yet, the
public has come to regard the police as ‘a large surrogate
agency for the'Ebmmugitf even though ;he-aGeraée sworn police
officer has received minimal training and in some cases is
not capable of delivéring the communitj services demanded by

the public. Fagin (1979:179) puts the amount of formal
training received bg police officers in perspective in this
way: “ﬁhile physicians receive a légal minimum of 11,000
hours of training, embalmers receive 5,000, barbérs receive

4,000 hours,and beauticians 1,206 hours of trainingi the.

policeman receives less than 200 hours of training."

Even though the responsibilities of the police have
increased at this astonishing rate with its included conflict-
ing roles, police agencies are striving to even further
expand their role. They are actively creééing new subdivi-
sions in their crganizations such as the creation of
special crime prevention and victim assistance squads.
Garmire (1972:3) provides an excellent conclusion te this

-
.
)
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subject when he states:

*In sum, the public had developed
such high expectations of its
police that those expectations &
moved beyond reality to something
that could be better described as
faith. As the public came to have
faith in the police to do all
things, the police came to have
faith that they could do all
things; when disillusionment

set in, the singers lost faith

in the song, in each other and

In themselves." :

As a direct result, relations between the police and‘
the North American public ha;; become adversarial. The public
‘has become fearful of pervasive police intrusion into comﬁuﬁity
life and is resentful of occasions and sitpaiions requiring
police contact. Bayley (1982:5) states that because the
police are deploved largely for emergency response, not for
routine, low-visibility interaction with the pub®ic, that
the puklic wants to keep the police at arms length, is resentful
of. contact, and fearful of pervasive police intrusion into
community life. One of the direct negative effects of this
situation, according to Bayley, is that the public resultingly
does not yfnt to share in the responsibility fﬁr sgcial control
with the;pd%}ce either. Crime has become to be perceived’
as an action solely between the state and the criﬁinal with

the result that public actions to enhance social control

. - s
are conducted apart from police activity. In summation,

-

[



29 bis {i)

Bayley states that, "the failure of Anglo-Saxon police,
American especially, to™work cooperatively with the public

in social control is at the root of our law enforcement dilemma."

As in areas in which the police actively engage in incre;ses
so do their exéénditures. In a study of 166 American cities N
with populations from 50,000 to 500,000 persons, Heninger
.and Urbanek (1583:203) found that the average American police
depértment gommanded almost 18.6 percent.of municipal budgets
in 1980. In times of economic recession, all.governméﬁ%&}
agencies must seek alternatives to survive finanéiaily. Ié
is also nece!Eary for the police' role to be so defined and
delineated so that there are reasonable expectations about
what the police are expected to ao in order to reestablish
any semblance of faith in the police by the public. Up to
the present time, police organizations have resisted any 4
atempts to redefine or liTit theii present roles and needed
percentéges of munic}pal budgets and have instead partially

turned to the response of
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incorporating <¢ivilian workers in their agencies as a

solution to their predicaments. Slowly, police agencies are

\
being forced by economic realities to include an increasing

number of citizen workers in their organization.

-
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CHAPTER 5 -

THE RISE OF CIVILIANIZATION iN POLICE ORGANIZATIONS

Early in the twentieth- century, most poliee agencies
were almost totally composed of sworn police officers.
' Virtually all job functions required by the ‘organizatioﬁs
weré performed by sworn police officeré regardless of how
menial or how unrelated these job functions were to actual

-

law enforcement or community service duties. 1In England, for
example, the historic founding place of moderé/fS?hal police
forces, civilianization in police agencies was almost non-
existant at  the start of the twentieth century. Hill
{1975:23-25) in his study of civilianization in the Po;ice
Service, stated that prior to 1919, only a few of the largef
urban police -forces in'England emploved even a small number
of civilians to act as cooks, cleaners, and female gaélers,
but that their small Bumbers'did not warrant being recorded.

It wasn't until the 1830's .that even a few civilian clerks

were hired to perform standard office tasks.

The same general situation existed in thé both Canada
and the United States in terms of an élmost‘total lack of the
use of civilians in police organizations. There-were, of
course, some notablé exéeptions which shoﬁld be identified.
For example, the‘Noéth West Mounted Pélice employed scouts,

the most famous béing Jerry Potts, to assist them in their

~
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attempts to control the native po;:;ﬁtions and to locate and

drive out the whiskey tradiﬁi,ffig)the western plains of
Canada.- Sheriffs/}n/EE;’;;;rican western frontierland often
temporarilf depugized _community members_ to form posses té
pursue and apprehend suspected law-breakers. Still the work
load was minimal and specific for the most part and the
incidence of civilians taking an active part in the p&licing
agéhcy was minor indeed. As the police role evolved it

naturally became evident that changes in personnel policy had

to be implemented.

Guyot (1979:277) distinguishes thrée different types of
civilianizatiop based on the different relationships of the
¢ivilian positions in relation to the strgcture of sworn
positions within the police organization. The first type
have been civilians who are employed in routine tasks which
require little skill and training and which normally operate
outside the normal police organizatiodns, such as meter maids
and crossing guards. These positions -are fairly acceptable
to -{oth management and non—maﬁagement personnel alike as
there is little direct thfeat to ei%sting jobs or status.
The second type is the insertion of civilians in existing
routine ‘positions thereby freeing the sworn officers for
duties more directly related to their specialized skills and

training. This includes the use of civilians in such
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positions as clerical workefs or radio dispatchers.. The
third type, which initiates the most controversy, is the use
of civilians to replace sworn officers in speciaigst staff
positions such as administrative support personnel. Unlike
the first type, this use of civilians, would threaten thé
availabilitQ of existini@?obs and the status of sworn pér—
sonnel. Because of these reascons, the third type is the

most controversial and the slowest to develop.

To Guyot's classification of three types of civilianiz&tion
it is the wri;er's opinion that a fourth category should be
inciuded. This fourth type includes the use of civilians
as scientific and technological experts in the laboratory
and computer centers of the police agency. ' An excellent
example of this éype of civilian are the employees of the
R.C.M.P. forensic laboratories in Ottawa.

Almost all formél police organizations indthe industrialized
world have developed the use of civilianization to some degree.
The vast majority of these posté which have been civilianized
are confined to the first two types of positions categorized
by Guyot. Some selected police agencies, however, have expanded
the use of civilians into areas where they assist sworn per-
sonnel 1in the execution of their law enforcement and community

service duties.
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In New Rochelle,. New York,_'Hegarty and Kissinger
" (1977:390-393) described their proposal to improve police
' services to the city of New‘ Rochelle witﬁout actually
increasing ﬁunicipal operating cosEs.. Hegarty was the police
.commissioner and Kissinger was the city manager of the city
of New Rochelle at a time when demands for police services by
the community members exceeded the police resources available.
Hegarty and Kissinger formulated and implemented a community
service worker project, as well as a neighborhood patrcl team

project. These two programs were designed to:

"1, Increase patrol activity, neigh-
borhood security and community
services in New Rochelle without
increasing the number of patrolmen
and general costs in the department;

2. Relieve patrolmen of duties that do

) not relate to police work; i.e.
animal complaints, parking enforcement
and pedestrian safety duties, garbage
and abandoned vehicle cdmplaints, prop-

-~ erty damage reports, and kicycle safetyv
and related violation enforcement
duties;

3. Delegate, to trained patrolmen the re-
sponsibility of conducting many pre-
liminary investigatiors that, in the
past, have.been the duties of de-
tectives or other investigatory
specialists;

4. Improve the technical knowledge,
skills, and general attitudes of all
police emplovees;

5. Provide more efficient responses to
criminal and community problems, in



particular neighborhoods, by impro-
ving the deployment of patrol units

- and the accountability £or employee
performances;

6. Improve the management of the de-
partment by eliminating cbsolete
ranks.and positions and app¢1nt—
ing the most gqualified emplovees i
to critical managerial duties.” -

Twelve non-sworn, community service worker 'pcsitions
were created utilizing a grant award from the New York State
Division of Criminal Justice Services of $195,386. These
twelve new employees, after 250 hours of +training, were
equally divided into three Neighborhood Patreol Teams. Each
patrol team' consisted of one lieutenant, two sergeants,
sixteen sworn police officers, and four community service
workers. Each patrel team was assigned to a particular
neighborhocd and were respensible for all essential police
services in that area. The community service workers, while
under direct supervision of their sergeants, assumed a
variety of largely community service duﬁies such as{"

- barking, sick and injured animal com-
olaints and reports,

- reports of minor property damage or
hazardous conditions,

- mlSSlng er sick persons reports,

- pedestrian safety or school-crossing
assignments,

) q |
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- fire alarm assistance,
- lost or found property reports, :
- abandoned vehicle complaints and reports,
- garbage, trash, or refuse complaints,
- parking enforcement, .
- excessive noise complaints,
- mail deliveries,
- traffic control assignments,
- motorist assistance,
.4 - minor theft reports

- receptionist, administrative and clerical
duties, ‘

- bicycle registration, safety programs, in-
. spections, and related enforcement duties,

- persconal welfare investigations,
- security inspections at assigned locations,

- observation and reporting cf criminal ac-
tivity to sworn police employees,

- public assistance whenever necessary."

' Fink and Sealy (1974:53-54) suggested that the introduc-
tion of Commﬁnity Service Officers would act to effectively
reduce community alienation with a minimum of administrative
and structural disruption. Commuhity Service Officers would
_provide a visible police presence, even though they would not
possess full law enforcement powers. They would also act as
a buffer or community ombudsmen between the police and the

comunity in sensitive matters. Fink and Sealy list five pri-



mary purposes for the implementation of thig type of program
which differ somewhat from those in the New Rochelle situation

These five purposes include:

L3

i) to improve the gquality of police func-
~ tioning in high-crime and high-tension
neighborhoeds,

ii) to be a source of empathy and under-

- standing ¢f minority group attitiudes
and viewpoints,

-

iii) to assume police duties of a purely

' service nature,

iv) to provide minority group members an
additional means of gaining entrance
to law enforcement work, and

v) to expand and diversify the available
pool for police manpower reguirements.”

Schwarz, et al. (1975:43) cited a study conducted by
the Urban Institute in Washington, D.C. involving thirteen
American cities which developedl community Service Officer
progfams. Their "conclusions were that the CSC programs
helped to improve police-community relations, identified a
group of prospective police officers, and relieved present
officers of routine tasks. Part of their study included 158
interviews with police administrators, civilians and their

supervisors. Most interviewees recommended hiring more QSO'S
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and over 75 percent said that thé CS0's perform their jobs
well. ' ‘ ‘ . -~

Forsyth and Adams {1979:28-29) also extol the benefits
derived from employing community service officers. They found
that the use of these civilian officers was very beneficial
to the visalia, California police department. Because of the
success of this program they initiated an Investigative Aide
program to increase the efficiency of the departmengzs
investigations ‘divisioﬁ. - Along with assisting in the
coﬁﬁfgzion of reports, éhe investigative aides were also made
responsible for follow-up investigations of non-major
offences such as hit-and-run automobile accidents, petty
thefts, and maliciﬁus mischief complaints. This program had
Eeen in-place for a period of seven years and the authors
claim that, "the program, without exception, has been a huge
success and has ‘become a viable component of the investiga -

tion unit.”

!
Y

Tien aqg\Larson (1973:117—131r-described an innovative
program instituted in the Worcester, Massachusettes Police
Department involving the use of police service aides. The
rolice service aides performed many of the duties descfibed‘
as duties of community service officersin o£her deéartments.

In Worcester, these duties were slightly e&gé%ded,'and the

(

r
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.;fficers were also uniformed, but unarmed, and were assSigned
police marked vehicles. Again, this study showed  that
civilians can effectively perform non—crimg—related activi-
ties traditionally assiégéd to sworn officers as they handled
approximately 1/3 of all calls for service received.

Scottsdale, Arizona and Miami, "Florida aré EWO other urban
centers which had pesitive results with police service aides.

-

According to Schofield (1977:71-80), the Fort Lauderdale
Florida' Police Deparégnt also developed a éuqcessful community
service a}de project in an effort to improve and expand the
range of law~enforcement services provided-by their department.
In 1976, 39 community service aides responded to 23,877 calls
for service at a far lower cost to the department than if
sworn officers had to respond tc the same calls.

On the basis of these successful experiments utilizing
civilians in community service worker roles, the Police Task
Force of the President's Commission on Law Enforcement and
the Administration of Justice (1967:22-24) recommended that

-all large, urban municipal police forces develop a system

employing community g@rvice cfficer program.

Similar to community service officer programs are the

initiation of police cadet svstems. Quarles (1977:44)



docuﬁented'that many American communities have been éxperimen-
ting with police cadet systems. Although police cadets
perform some of the duties of community service officers as
previousI;— ouﬁlined, the main objectives of police cadet
systems relate to recruitment needs. Young aduits, many of
them from minority groups, between the ages‘of 17 and 21

~years of age are placed in clerical and "assistant to"

positions throughout the police organization.

An article in the journal, Law and Order (Anon. 1979:45-
46) described the implementation of a Teens on Patrol program
which was instituted in Rochestér, New York. This program
involves youths between the ages of 16 aqd 19, who work
directly with the Rochester Police Department's Community.
Services Section. Members of this program are assigned to
either clerical positions or to the supervision of community
parks and playgrounds. These positions are available only in
the summer months and offer students interested in the field
of law enforcement as a career an opportunity to work w;§h
fhe police and gain practical experienc;-in a portion of the
sworn'police officer's role in the community. This program
has begen in place since 1966.

<

A similar Teens on Patrol program has been implemented

in Canada4‘ Hobbs (1979:8-10) described the Teens on Patrol
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iﬁplemented in. 1978 by the Durham Regional Police Force in
Ontario in response to the increased' incidences of vandalism
in the municiéal playgrounds and recreation facilities within
its jurisdiction, Responses by both the'public and sworn
o{ficers were positive as the patrelled areas experiénced a
draStic reduction in the incidence of vandalism. It was alsi
reported that the presence of these young people had a
positive effect on developing a better relationship between

the community and the police force.

Cizanékés {1978:16-18) gives a description of a project
instituted by the Menlo Park; California Police Department
where high school students were recruited to patrol reposses-
sed homes that Qere being renovated by the federal government.
Pricor to the initiatien of this projeét, these homes were
incurring between’gaso to $2,500 damage from vdndalism. The
high school students, or Junior Housing Inspectors as they

were entitled, were able to cut the damage done due to

vandalism by 90 per cent and it was also concluded that

police-community relations were improved in the included

neighborhoods.

The city of Seattlév Washington implemented two innova-
tive programs utilizing civilians in the police organization.

Bibby (1978:16-21) described both the Seattle Police Reserve
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Unit and the Seattle Police Explorer Post. Both programs are
Lnder the responsibility of the Special Activities Section to
'provide a supplementary non-paid, voluntary'manpower'sourée
of additional needs for patrol and security during séeéial
events involving large numbers of spectators ét the Kingdome
Stadium. When on duty, members of the reserve unit are
uniformed and work under the direct supervisian of a regular
sworn office;. .Voiuhteer members o©of the Explorer Scouts are
youths between the ages of 15 and 20 who deal ségcifically

with the problem of crowd control.

. Seattle is not tﬁé only Ameriéan urban center to ut%lize .
police reserves or auxiliary poclice manpower. Lewin and
Keith (1é76:84) state that although data regarding au#iliary
forces are sketch}’é% best, their nhmbers may be substantial.

They report that the'Néw York City Police Department alone
has about 5,066 auxiliar;vbfficerﬁ affiliated with it. The
auxiliary officers augment the sworn p;trolman contigent by
about 22.5 percent. There are a number of othe£ municipal
dgpartments in the stateé of Ohio, Michigan, Kansas, California,
Tennessee, Massacheusettes, and Virginia which repert the
exiétaﬁce and enhanced use of auxiliaries.

- Perhaps' the earliest example of auxiliary ’police

personnel originates from England with the Women's Aduxiliary

~

- " -
i +

. f

-
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Pélice Corps. \The WAéé, in the 1940's, éccording to Hill
(1975:24), undeétook”aéministrgtive duties which, up té that
time, wefef considered- only to be .combetently' dispensed by
Police Officers. Exgluding the Metropolitan Pol%ce'Distri¢£,
the WAPC numbered 3,110 womén, along with 1,271 others
citizen workers. Mgny of the members of the WAPC stayed on
in their posts after the war was over.. Because of the
manpower shortages brought on by World War II, the WAPC was
given the opportunity to prove that it was benéficial to
police organizations to employ civilians in those posts not

réquiring the exacting standards of trained officers.

Many pelice forces have civilianized the job functions
.0f radio dispatcher with varjiﬁé degrees, of success. Barber .
and Vorie (1979:9-11) described a case where the police

dépaftment of the University of California ‘even renovated

;heir édhﬁﬁment to enable a totally blind individual to act
as a radic dispatcher. R ) o -
Involving disabled or elderi& civilians in carefully
selected pdsitions is not unique to the University qf
California. Wagner (1976:7-11) descéibes a Toledc, Ohio
attempt to utilize disabled Vietnam-era veterans between the
ageé of 20 and 50 as participants in a Police &echnician
program. The veterans'.worked in records, identification,

juvenile, traffic, adult investigations and communications

sections.



44

- ~

Bird, (1978:13-21) describes and-evaluates the ﬁse of
senior citizens as data processors in the San Diego Police
" Department's Crime Analysis—Umit. This program }nvolved 14

part-tihe women employees éged in their mid-zg late 60's.
Both _of the programs proved to be cost effective as well as
greatly affec?ing the department's public image in a vefy
: positive way. i . .

There arel alsg ngmero&é examples - of givilian groups
either .organized under the auspices of police forces or

organizing themselves on their own. impetus to provide

services within the normal "policing role".
Y . .

One of the best known and most successful types of
pfogrém of this nature 1is the formation - -of "Neighborhood
Watch" groups. The model for these gfoups arose ffbh fhe
crihb; ﬁrevention 'project which began in 1972 in Seattle,
Washington. lThrough a sqrigg\of grants from the Law Enforce-
mentAssistanzj/}dﬁfhistration, the city of Seattle set up a
law and 'just'ce .planning office which discovered ﬁhrough
telephone " victimization surveys that the high incidence of
residential burglary was of major concern to Seattle community
members. The planning office theg attempted to organize

community members into a neighborhood watch program. The

program consisted of the following four elements:
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1. Operation Identification-imprinting
family possessions with a mark which
could be easily identified,

2. -“Target Hardening-increasing the
quality and quantity of physical
security devices to deter easy ac-
cess to residential buildings, .

3. Occupancy Proxy-attempting to make
the dwelling appear to be occupied
when in fact no family members are
in the building: and

4. Block Watch-encouraging neighbors
to be watchful towards neighbor's

" residences and encouraging them

to report-suspicious circumstances
to the police.

Cirel et al._(1977)

The reported results of. this program were extremely
- ' ¢ - -
positive. It was estimated that there were significant
reductions in victimization rates (almost 40%) with no

—

.apparent geographical or spatial displacement.

A large number of urban centers in both the United
States and Canada now have developed similar block watch
programs. The. difference between many of these and the
Seattle ' program is that the Seattle program was entirely
created, 'developed and implemented by community members, not

- the crime prevention branches of particular police forces.

[ T
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Yin, et. al. (1976:154) idenéified 850 different active
civilian neighborhood patrols in cities throughout the United
States. These patrols exist in neigborﬁoods of all income
levels, both white a;d rac;aily mixed. The patrols have an
average life span of five years. Tﬁe? did note, however, that

these patrols occasionally demonstrate behaviors which could

be defined as vigilantism.

Another example of community members joining. together to
perform "police duties" is the creation of citizen patrol
teams. Poole (1977:39) has found that civilian patrols have
keen organized since 1970 in Boston, New York, Baitimofé, St.
Louis, Chicago, San Jose, and Norfolk. Their creation arose
from a .common perception of dissatisfaction with the degree
gf protection made available by the variocus city police
departments. For examéle,'the East Midwood Patrol In Brooklyn
has 120 members who volunteer their time té offer all-
night pat¥ols each and every day of the vear. Along with
watching for prowlers and muggers from patrql cars, they also
instruct other community members on the subject of target
hardening tec@niques. If +the members observe anytﬁing
noteworthy qf/suspidious, they immediately contact the city
police Eprdﬁgh the use of citizen band radios. Expenses
incurr?X by the patrol teams are covered by reguesting all

——

househohgi\in the 25-block area to donate ten dollars per
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year. It is reported that 85% of the households voluntarily
make that payment, Although Poole did not furnish exact
statistics, he claimed that the crime rate in the East

Milwood area dropped sharply after the 7 Patrol began its

operations.

Smith, et al. (1975:215-228) reported on an experihental
pilot c¢ity demonstration program cond@cted in 1973-1974,
whi&h paired Rochester, New York police officers and lgﬁél:
Eitizeps, walking beats in selected Rochester neighborhoodsj
It was found that the police partner in the police-civilian
teams consistently dominated, determining team étyle and
division of labor. The teams had little positive effecf on
crime rates-but may have helped to reduce police;cémﬁhniﬁy

»
estrangement.

o—

Civilian police employees have been hired by some police
departments to provide specific counselling expertise in
calls for service involving both domestic gquarrels and
incidents involving Jjuvenile offenders. The American

Personnel and Guidance Association (1976:1-3) provides an

- analysis of the operations of the Dallas, Texas Police Youth

-

Services Program which teams c¢ivilian counsellors with
police officers in an effort to divert delinguents and reduce

recidivism.
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The utilizatiﬁn of‘ civilian counsellors in police
departments was aiso initiated in Oklahoma City,Oklahoma. The
Asséciation of Central Oklahoma Governments (1976:32-44)
evaluated . the diversion of juvenile offenderé project which
involved the hiring of'four ¢ivilian youth counsellors placed
under the supervision of the commander @f the department's
Youth Bureau. The counsellors attempted to reduce the Youth
Bureau"s caseload and t§ reduce delinguency thfough'interven-
ing treatment of children in need of sgperviéign (CINS) and
runaways. In the first year of operation, the project
handled 12 to 20 percent of the cases that would normally
havg been handled by the Youth Bureau police officers at a
far lower cost. '

3

Plummer, et. al. (1979:10-16) reported on the apparent
success of the‘ Hayward, California ﬁPolice Department's
attempts to utilize .civilian family counsellors in assisting
sworn officer's in their handling of domestic disputes at the
scene of the disturbance. The counsellors were also a@xpected
to train sworn officers and firstline supervisors in crisis
intervention techniques and to provide free counselling to
families and individuals who requested it. The counsellor's
duties also extended to provide services for juvenile

offenders and <their families. The ‘counsellors have been

found to reduce police involvement in family disturbances,



particularly with chroniqally‘dysfunctioninéVfamilies.' Many
‘of the chronically dysfunctional families began calling to
counsellors directly rather than the police when a crisis
arose, thereby reducing the emotional strain on sworn

officers.

Citizen volunteers in policing is another area in which
community members have recently atﬁempted to augment police
. services in larger urban centers. Accoraing to the New York
Times (13516:8), the ciéy of VWew York formed a voluntary
oerganization -of 8,000 citizens under‘the leadership of the
Police -Commiésionér .called the "Citizens Home Defense
League" . Thig body of. citizens was formed to serve és an
emergency reserve force in case of %-ﬁanpower shortage due to
the war effort. At approximately the same time a special
volunteer police force was organized under the authority of
the Chief of Police in Berkei}; California for the specific
p;rpose of enforcigg local traffic regulaticns. These are the
twd earliest examples of volunteers used in police work after
the organization of formal police agencies in the United
States. The Law Enforcement Assistance Administration
'(1§77:5) stated that since 1216, the use of part-time police
volunteers has spread to a number of communities throughout
the world including ﬁew York, ﬁonolulu, ‘Philadelphia;

' -
Washingtdh, D.C., Dallas, Los Angles, S$t. Louis, Phoenix,
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London, Berlin, and Moscow. 1In these communities they serve

-
-

a variety of functions including:

~ "neighborhood security patrols,
traific control,emergency rescue ’
work, and 'such specific assign-
ments as searching for missing
persons and the reporting of
public hazards."

The L.E.A.A. has estimated that there are approximately
one million teenagers and adults performing volunteer work

for the criminal Jjustice system in the United States.

Skousen (1973:10) listed the advan&étes of wvolunteer
police organizations and divided these into two categories,
primary and secondary advantages. The 1list of primary

advantages consists of objective gains including:

. oM, Provides additional manhours for
extended periods of preventive
patrol work,

2. Provides a trained pool of per-
sonnel for use in the event of
emergencies,

3. Provides necessary manpower in
the event it becomes necessary
to police a special event with-
out draining a precinct of reg-
ular personnel, -



-

4. Provides an oppertunity for in-
dividuals contemplating a law"
enforcement career to learn a-

bout police work, and -

5. Provides the foregoing advan-
tages at very slight cost."

- -
A
e

The list of secondary advantages consists of less

measureable subjective gains including:

"1. Provides an avenue for estab-
lishing mutual respect between
the people and the police through

joint participation in crime pgre-
vention activities,

-

2. 4 uniformed presence may provide
an environment of less fear and
greater security in those neigh-

borheoods actively patrolled,

- 3. ~Provides a meaningful role for

citizen's wishing to fulfill

their civic obligations,

4. Fosters and encourages positive

police performance and accounta-
_bility due to the presence of
citizen volunteers, . and

5. Provides the foregoing advantages
at very slight cost."

Greenberg (1979:272-273) also evaluated the us¢ of vol-
unteers in police organizaticons. He noted that.taé/degree

of success of each volunteer program varied from organization

to organization.

most common objections to the use of volunteer police related

In his evaluation he cited that the two

S1
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to their;surveillance functions and to the economic and job .
security threat they seemed to present to sworn 6fficers:
Greenberg concluded, however, that the primary functions
of voluntary police wai_to *augument the ;cope or extent
of police surveillance and to provide useful information

for effective crime control."” By volunteering their time

and services to the police organization, community citizens
create an opportunity to participate in a new fole_with
respect to thei; civic duties by being a police "helper".

In most cases, bonds of mutual ‘respect have dgvelqpéd between
the poliéé, their helpers, and thé community. Greenberg

also notes that, "the degree to which a free society will
tolerate police interference should be of constant concern
.to all persons." and the development of‘volunteer police
programs ensures at least some opportunity for ordina;y citizens
to influence the process of maintaining.sdcial control in

their community, well as contributing to police efficiency

and cost effectiveness.

o ﬁ _

King (1961:34) in his analysis of auxiliary police

L



52

,{

units, has found that there haé been varying experience
ranging froméhighly successful to out and out failure. He
came to the conclusion that a bond of mutual respeé; had. to
develop between‘the police, their helpers, and the community
before an auxiliary police program couléd be successful..
Unsatiéfactory results occhrred in instances where civilians
were isolated from the regular police members.

The idea of utilizing police volunteers can be taken to
extremes. Copp {1979;6) the editor of the journal Law and.
Crder, ghggested that thé reestablishment of a.%unqtibning
Civil Defense organization to defend against perceived rising.
levels of crime could becéme a valuable tool to be utiliZed
by police agéncies across the United States. Copp claimed
that the public experiences such high levels of fear of crime
and universal anxiety that groups of militant individuals have
begun tc emerge and rally suppde_EBr vigilante patrois. His
response to the perceived threat of vigilantism is/ to have
police administrators reform a “"vibrant local CD,organization .
to help 'Wake Up Aamerica ' to thg obligation all citizéns
have to actively participate in a. police/citizen team for
crime suppression.”

" There are a number of police departments which ;::;H/

developed specialist positions for «civilians. Biigggn

\
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(1976:45-60) for example, in a study. concerning the ef-
fectiveness of a special crime attack team (SCAT) in Denver,
Colorado, found that thé SCAT team included a civilian crime
analyst who rout;nely-sélected target areas on 2 daily basis

to® ected patrol procedures”.

The Fort- Lauderdale, Florida Police Department h&s
ass;gned a, c1v111an court liaison officer to the prosecutor|s
office. Poole (1977:49) reports that the sworn offlcers are
allowed to ;emain on call with the liaison officer anq don't
have to spend all day in court waiting for their case to be
hea;a. T
_ Manchester, England has initiated a public rélations
section within its pok}ce deparfment. chcording‘to Hargréve
(1979:22), the press and publicity unit $££hig_the public
relations szbtion is staffed entirely bv civilian persornel,
with a gqualified journalist as the principal officer.
Civilianization of positions within policé agencies has
also occurred to a large extent in Canada but very few
instances of such have been researched and written about.
Sclicitor General Canada ﬂ(1984:17) has documented a very

large increase in the percentage of civilians in Ppolice

agencies since 1961 as shown in Table #1.
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TABLE #1 PROGRESSION OF CIVILIANIZATION IN CANADA

FROM 1961 to 1981

TOTAL POLICE PERSONNEL

YEAR % OF SWORN % OF CIVILIANS
1961 924 o 7.6
1971 - 94.5 ' 5.5

1981 * 75.7 . 24.3
. 9
Table #2, taken from Statistics Canada (1983:3) shows
the actual number of civilians (labelied as other full-time
personnel) working in the various provinces and territories

[ - \r
across Canada between the years 1980 and 1982.

Table #3~(Propoftioh of Civilians and Sworn Officers
in 45 Canadian Urban Peolice ﬁepartments, 1978) further breaks
up the proportion of civiliéns to sworn officers in municipal
police degartments in 45 Canadian urban centers in 1978,

“ ' fr’_’

These three tables alone shéh that Canadian police forces
have become civilianized to a certain extent. Almost exclusively,
thever, these civilians have been relegaféé to support and
clerical positions within police organizations. There are

very few recorded instances where civilians have been
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TABLE #2 - NUMBER OF POLICE PERSONNEL, BY TYPE AND BY vzo<~znm. 1980 - 1982

TOTAL FULL-TIME

FULL-TIME POLICE

OTHER FULL-TIME

. v PERSONNEL, a OFFICERS vmnmozzmr (1)
PROVINCE 1980 1981 1982 1980 1981 1982 +1980 1981 1982
7 : .

NEWFOUNDLAND 1,063 1,072 1,122 mmu 939 893 190 133 229
PRINCE EDWARD ISLAND 219 227 217 193 191 179 26 36 38
NOVA SCOTIA 1,633 1,754 1,748 1,411 1,451 1,482 222 303 266
NEW BRUNSWICK 1,467 1,498 1,503 wp.mu@ 1,285, 1,282 197 213 221
QUEBEC - ] 18,067 °~ 17,882 17,581 | 14,947 14,876 14,610 |' 3,120 3,000 2,971
OZﬁaw_o\\ ' 25,972 26,516 mq.uc_. 19,879 19,995 20,339 6,093 6,521 6,852
MANITOBA . ! 2,612 2,687 2,750 2,212 2,256 2,326 400 431 424
m>mx>4n=mz>z.m~u . 2,444 2,463 2,542 1,917 1,976 1,990 527 487 552,
ALBERTA 5,020 m.o_m\\llw.mmp 3,977, 4,455 a.ﬁom 1,043 1,158 . 1,389
BRITISH COLUMBIA 6,864 7,108 7,297 5,237 5,462 5,633 |+ 1,627 1,646 1,664
YUKON TERRITORIES 135 141 138 111 117 .aﬂm 24 24 23
NORTHWEST TERRITORIES 245 239 275 203 200 227 42 39, 43
CANADA (33 - . 66,687 08,079 ow“mmo 52,986 53,897 53,725 | 13,701 14,182 H;.moa.

(1) Includes Police Cadets. - ’

(2) Excludes Police Personnel From The R.C.M.P. Training Depot. .

(3) ‘Includes Police Personnel From The R.C.M.P. Training Depot In Saskatchewan. .

— Statistics Canada (1983:3) ,
Iy - L o

~

.



TABLE #3 - PROPORTION OF CIVILIANS AND SWORN OFFICERS

IN 45 CANADIAN URBAN POLICE DEPARTMENTS, 1978 .. .

‘
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CITY %S.0. | %cCIv cITY | 55.0. | % CIV
~ §T. JOHN'S, NFLD. 95.7 4.3 LONDON, ONT. 70.8 29.2
HALIFAX, N.S. 92.7 7.3 WINDSOR, ONT. - 86. 13.3
DARTMOUTH, N.S. 91.8 2 THUNDER BAY, ONT. 84.7 15.3
SYDNEY, N.S. 93.0 .0 KINGSTON, ONT. 83.2. 16.8
. JOHN, N.B. 88.7 11.3 WINNIPEG, MAN. *86.2 13.8
MONCTON, N.B. 93.7 .3 BRANDON, MAN. 78.1 21.9
FREDERICTON, N.B. 100.0 - .0 REGINA, SASK. 82.8 17.2
MONTREAL, QUE. 78.1 21.9 SASKATOON, SASK. 83.1 16.9
LAVAL, QUE. 71.3 28.7 _PRINCE ALBERT, SASK. 78.7 21.3
QUEBEC CITY, QUE. 87.3 12.7 MOOSE JAW, SASK. §35.4 16.6
SHERBROOKE, QUE. 81.5 28.5 CALGARY, ALTA. 80.7 19.3
TROIS-RIVIERS, QUE. | 79.7 20.3 EDMONTON, ALTA. 81.3 18.7
GATINEAU, QUE. 79.6 20.4 LETHBRIDGE, ALTA. 72.9 27.1
HULL, QUE: 85.3. | 14.8 MEDICINE HAT, ALTA. 83.3 16.7
METRO TORONTO, ONT. | 83.1 16.9 CAMROSE, ALTA. 85.8 14.2
HAMI LTON-WENTWORTH 83.8 16:2 VANCOUVER, B.C. 83.1 16.9
PEEL REGIONAL 82.4 17.6 VICTORIA, B.C. 85.5 16.5
NIAGARA,” ONT. 82,7 17.3 SAANICH, B.C. 82.6 17.4
WATERLOO, ONT. 82.6 17.4 DELTA, B.C. 80.2 19.8
- DURHAM, ONT. 82.6 17.4 NEW WESTMINISTER, B.C. 87.4 12.6
YORK, ONT. 87.5 12.5 WEST VANCOUVER, B.C. 78.2 21.8
SUDBURY, ONT. .| 83.2 16.8 MATSQUI, B.C. 76.5 23.5
OTTAWA, ONT. 75.6 24.4

——-m e

'Etatistics Canada (1978:8)

"
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used 1in any significant type of law, K enforcement or peace

keeping duties.

- .
-

The fise.of"civilianizatiqn ig‘police organiéaﬁions is
ocurring ‘in many western countries. Many of the experiments
in c¢ivilianizing positions are unreported and unpublished.
The preceeding information can at best only be.considered as

! It
an indication of the scope and range of the types of non-
administrative positiqng presently being filled by civilians.

For a large variety of reasons, community members are slowly '

regaining involvement in the policing process.

-

0



CHAPTER 6 % "

Civilians As Administrators in Police Aqencieé

Even though the practice of placing civifi&ns in
specialist staff positions such as administrative support
personnel is highly cohtfoversial and slow to develog,-tgsfe
are a number of police ageﬁcies‘which have chosen to take
these steps with some pbsitive results.

. Hill (5:24-26) in his analysis of the development of
civilianization in the London Metropolitan Police service,
found examples of civiiianization in specialist departments
as early as the 1930's. By 1935, the Solicitors' Department
of the Metropolitan Police wa’s completely staffed by civilians.
In Kent County the enfire Administration Departmént had been
civilianized, thereby releasing‘ 78 sworn officers for
operaﬁional duty without any apparent decrease in efficiéncy.
Hill goes on to conclude that ‘with th¢ ever-increasing
acceptance of the idea that administration is a specialiét
task exéernal to the ba$ic training and experience of most
sworn officers, civilianization. of these positions will
develop even further in the future. -
Dewhirst (1970:42-43) a Senior Administrative‘ Officér
for the Kenthounty Constabulary, agrees with Hiil's analysis
and conclusions. Dewhirst refers to the Taverne Report,

\ )
“

-

-
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P .
which was the Report of the Working Party on Police Operational
Efficiency and Managemenf, whi&h recommended that "all purely
administrative posts should be civilianized, including that
of the chief administrative officer," to relieve senior
operationai officers of the heavy-paper'ﬁorkload which they
'encounteg. “This recommendation has been criticized severly
by sworn officers as they feel éﬁey would be exclduded from
gaining experience in purely administrative functions with

. included highef levels of combensation, power and prestige.

It was’ ackn;wledged however, that this practice would £ill
the obvious need to create a meaningful civilian Eareer
structure resulting in attraction and retention .of high
calibre prospective civilian emplovees. 'Dewhirst found that
whilé most senior operational officers E;lt that operation
aecision—making positions should be clésed exclusively for
experienced sworn officers, a large prdportion of administra-
tive, but non-operational decision-making responsibilities
concerning such areés as maintenance of police stations and
houses, the payment of allowances and the upkeep of personal

records could be efficiently transferred to civilian adminis-

tors.

James F. Richardson, a noted historian and sociologist

focusing on the historical perspective of police organizations

in the United States, found evidence supporting the idea of

-
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civilianization of adﬁinistrative posts - in early urban
- American .police departments. In an analysis of the Cleveland ’
Police Department from 1920 to 1970, Richardson (1974:89-
90) researched a study directed ard edited by Roscoe Pgund
and Felix Sranqurter relating to the lax treatment of thew
Clevela;d police on various vice crimes such as prostitution
and gambling in that city. Raymond B. Fosdick was one of the
‘main reseaéchers on this fopic and after a review of the
éleveland situation he unleashed a scathing criticism of that

<
department's promoticnal criteria.

~

Fosdick had earlier, in twe related books, contrasted
the haphazard methods for .the choosing of police administra -
tors utilized by ﬁrban_American centers with the high quality
of leédership in European police forces, Fosdick, along with
many others, held the belief that the head of a police agency
shodld.express the leadership, education, talent, character,
and 1integrity te train, inspire, and direct the sworn
officers under his command. 'gggdiék perceived that very few
career sworn officers possessed these qualities and that the

police chief be a civilian selected for "his breadth and

depth of background".

Even though' Fosdick recommended civilianization of

administrative positions within American urban police
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departments in the. 1920's most police dJdepartments jﬁ?‘the

United States have kept these job functions closed to include
only manpower from the swbrn officer ranks. A search of the
literature concerning this subject results in a very few
illustrations of civilians functioning in administrative
positions. Bennett-Sandler (19?9:257) for example, 'reports
‘that Boston has a civilian director‘for its police academy,
as well as, four influential special assistants to its Police
Commissioner. Bennett-Sandler also states that New York City

has had a civilian director of police personnel.

Cohan (1976:i—4) found that the Des ﬂoines, Towa
Department of Public Safety hired a female civilian to act as
a? Assistant Director of Personnel and Training to help
develop recruitment, placement, screening and training

procedures for all sworn officers.

' There probably are many more examples of civilian
administrators in American police organizations but unfortu-
nately very few assessments of their effectiveness are
studied recorded or published. Guyot (1979:278) has
reported in American urban police departments employing more
than 1,000 officers, civilian emplovees were responsible for
budgeting in 52%, for public relations in 39%, and data

P
processing in 35% of all departments. With this heavy

-
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preponderance of civilian staff in these . areas, it. seems
logical to aésume that at least some departments have turned
over reéponsibility_for such areas as finance and budgeEinq,
personnel recruifmept and training, and public .félations

completely to civilian administrators.

Canada, especially, has been very slow to accept
civilianization of administrative positions in éolice
organizations with exception of the metropolitan Toronto and
Waterloo Regionﬁz boiice forces.”™ In Toronto, a civilian
deputy chief was hired to manage the finance and administra -
tion aspects of that particular force. Iﬁ 1978, Peat,
Marwick and Partners (1978:1-40) exémined the current and
potentigl usage of support personnel in the Waterloo Regiocnal
Police Force and. recommended that more professional and
managerial posts be developed for civilians, pafticularly in
the intermediate management positions. Althouéh Canada
usually follows the lead of either the United States or Great
Britain) it has failed to do so in respect to the practice of
civilianizing administrative positions within their police

. . Sy
organizations.

P
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CHAPTER 7

Perceived ‘-Benefits of Civilianization

- Civilianization represents the most widespread change in
poiice organizations in the past thirty to fifty vyears.
Although police organizations in North Americé have lagged
behind some European countries in térms of their utilization
of ¢ivilians, Guyot (1979:277) found- that the ratio of
ciwilians in American police forces rose steadily from 7.5
peréent in 1950 to 17.5 percent in 1977. There are a number
of reasons why'this process of 4Ancreased civilianization has

occurred.

The police department is the most fundamental city
agency, representing the ultimate power of government to -
enforce certain rules within its areas of jurisdiction.

‘““—*——h—secauéﬁmsf~fhis fact, and because of peoples' fear of crime-

and criminals, police increases in manpower and budget tend

r

to be virtually <dimmune to gquestioning by economy-minded
.
community members. What is often fofgotten; or overlooked,
is the faet that law enforcement is similar to ény service
activity. Effeétive law enforcement reguires activities such
as aliocating scarce  resources, setting priorities, and
controlling costs similar to any other service activity.

Without this \kipd of businesslike orientation, police de-

partments can consume large amounts of community resources

»



‘while accomplishing very little.’

-

~
’

The most commonly cited justificétion for hiring
civilians inrthe police organization is perceived monetgr;
savings. Since the second world war governments have greatly'
increased their expénditures on the criminal justice system,

especially police services.

Solicitor General Canada (1984:13-22) provides informa -
tion to substantially supbort this statement. 1In the 20 year
period between 1961 to 1980, expenditures for the criminal
Justice system'by Canadian Federal, provincial and ﬁunicipal
governments rose by approximately 1336% in current dollars.
In 1980, the Eh?ee levels of governments in Canada spent more
than $2.115 billion dollars to provide bolice services. 1In
that same year, the cost of qut police services with;n the
criminal justice system accounted for approximately "62% of
the federal budget for Jjustice, about 35% at the'provincial
level and about 97% at the municipal level." 1In conclusion,
it was found that police costs rose at a rate significantly
higher than did other relevant indices including other
governmental service agencies, the Consumer Price Index, and

the Gross National Product.

In reference to the United States Bahl et al. (1972:

815-832) found that in a comparison of the ratio of personnel
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payroll to total expenditures, police services are the mbst
labor intensive of all functions in state and local govern-
ment. Hennessey (19%6:36)' quoted an International City
Management Associétion stu&y of sixtéég.'saméle police
departments of varying sizes and found that personnel
investments represented an averége of slightly more than

ninety percent of the total budgets.

For the past twenty years in the United States, public
demands for police patrol servieces have increased as much as
ten percent a vear while budget constraints have negated

attempts to increase the number of podNice officers at a

-

[
comparable rate. According to Tien and Larson (1978:118) "an

around-the-clock, two-officer patrol unit costs from $120,000
to 5350,000 a year" to operéte of which more than ninety
percent is directly attributablé to salaries, pensions, and
fringe benefits. Patrol costs fgypically consume” fifty to

sixty percent of a police department's total costs."

Most of the categories of civilians hired in peclice
organizations have been placed in specialist functions in an
attempt to solve the dual dilemma of the call for increased
and “more diversified service provision on one hand, and
restricted budgetary limitations on the other.

~

-

Schwarz, et al. (1975:32) in their Urban Institute
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study, suggest that salaries for civi;ians averaged twenty-
three percent less than the starting salary of sworn pelice /
officers and that overhead costs were approximately ten
percént less for civilians, except in@;ases cf the larger
cities where overhead costs tended to be,équal for both

groups.

Lewin and Kieth (1956:80) found that the- cost of
employer's coqtriButions to retirement; health, and insurance
programs for «civilian workers - are less than_ ( aﬁd perhaps
as little as 1/10 of) the costs for sworn officers.

The same situation is—also true for police agencies

in Canada. -Statisties Canada (l983;6) presents information
which- shows just how much of each of Canada's provinces and
territories police budgets are used up by emplovyee's salaries
and budgets. (See Table #4 - Distribution of’ﬁolice Budget

by Province, 1978-1980).

Statistics Canada (1983:5) also presents information
in Table #5, which show that the cost for each police employee

has risen sharply.
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PROVINCE

NFLD
P.E.I1.
N.S,
N.B.
QUE,
ONT,
MAN.
SASK.
ALTA.
B.C.
YUKON
N.W.T..

¥

CANADA

TABLE #4 - DISTRIBUTION OF POLICE BUDGET BY PROVINCE,. 1978 - 1980.

SALARIES 1978 - 79

m OTHER
BENEFITS EXPENSES
% OF % OF
BUDGET BUDGET
74 ﬂ 26
76 24
81 19
79 - 21
Yy 13
88 12
83 Y
80 20
. 80 .20
81 19
6d - 36
60 40

85 15

Statistics Canada (1983:6)

TOTAL -
BUDGET
$

27,469,135
5,244,118
35,861,796
29,371,139
459,303,129

552,727,192

59,066, 851
61,377,997
126,669,996
164,079,639

4,388,194
11,145,644

1,536,684,830

PROVINCE

NFLD
P.E.I.
N.S.
N.B.
QUE.
ONT.
MAN.
SASK.

" ALTA.
. B.C.

YUKON
N.W.T.

CANADA

SALARIES

]

BENEFITS
% OF ©
BUDGET

76
79
78

80
88

b 87
83
80
80
82
65
56

85

1679 - 80
OTHER
EXPENSES
% Or
BUDGET

24
21
22
20
12
13
17
. 20
20
18
35
44

15

.Y

TOTAL
BUDGET
$

31,020,677

5,831,812
42,222,708
32,713,788
500,859,577 :
604,919,172
63,538,229
69,344,044

145,765,860

183,702,309
4,861,460
12,048,176

1,696,827,812



TABLE #5 COST PER POLICE EMPLOYEE IN CANADA
1977-78 to 1979-80

YEAR $ COST PER POLICE EMPLOYEE
S 1977 - 1978 25,119 -
1978 - 1979 L 26,332
r . 1979 - 1980 : 28,947

Because of the lower sélary for civilian c¢lerks and
techniciaﬁs, this substantial rise in annual expenditures in
.pqlice services is not as large as it could be. ‘Solicitor
General Canada (1984:17) «cites thg .Provincial. Police

Commission Budget Resources Informatdion System which reported

that, "in 1980 the average hourly wage was $6.69 for a

civilian emplovee and $12.33 for a sworn police officer.”

Table #6 taken. from Solicitor General Canada (1984:16)
illustrates quite cLeariy the extent to which increases in
personnel, salaries and benefits have affected operating

expenditures between the years of 1961 to 1981.

Witg_ the exception of civilian personnel working in

sophisticated forensic laboratories or some selected adminis-

trative positions, all of the aforementioned examples of

. . .4 . . .‘ - - . .
utilizing c¢ivilians 1in police organizations have had cost

effectiveness as a significant motive in their origins. The

\&/F/,_;;;_j .
\b,‘ \R

v



TABLE #6 - FACTORS CONTRIBUTING TO AN INCREASE

IN OPERATING EXPENDITURES, 1961 TO 1981.

" 69

1. COST INCREASE TO BE EXPLAINED

1981 Cost Less 1961 Cost =
(7,738,198 - 2,528,386) =

Z.JN\FACTORS CONTRIBUTING TO INCREASE

.a) Personnel -Increase:

87.4% of 1961 Operating Expense =

b) Salaries:
1981 - (1961 + 87.4%)

- 3,735,388 =
- : . “

$5,929,365

¢) Salary Benefits:
1981 - (1961 + 87.4%)
- 46,194 =

It

536,586

= d) Emplover-Contributions:
1981 - (1961 + 87.4%)
-396,527 =

655,416

e) Other Operating‘Costs:
1981 ~ (1961 + 87.4%)
- 560,086 =

616,851

~ ~ -

$5,209,812

$2,209,809

$ 490,392

. § 258,889

$ 56,745

f

»

% Of
Increase

42.4

TOTAL . 'y

$5,209,832
. N

Solicitor General Canada (1984:16)

i




¢
actual amount of money saved by each civilidnization

. : LA
program is somewhat open to guestion or debate, but nearly
all the programs reviewed have stated that budgetary savings
of some sort havé resulted.
Another common Jjustification used by police administra -
tors for increased civilianization cited by researchers

relates to cost efficiency as well but warrants separation

frtmgsimple cost savings. Bouza (1978:91) in his analysis of
a

police gdministrqtiqn organization and procedures, recognized
that because the body of sworn police officers comprises the
costliest .group of police ”emgloyees in terms of budget
allocations. Almost all “administrators would agree that it
would -be poor ﬁanagement practi¢e "o hagﬁ a lnighly. pa}d,
skilled, and trained sworn police officer performing job
functions for which his or her training is not directly
applicaﬁle. The utilization of civilians in positions ranging

from various clerical duties and housekeeping maintenance and

through such: positions as radio dispatching, community

service officers, police volunteers, investigative aides, and
' f

administrative positions, frees the sworn officer to concen -
trate more time, effort, and resources on serious c¢riminal
investigations and other specialized policing functions.

The largest percentage of requests for police. action and
' v
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intervention are unquestionably calls for community service.

It is also well documented that approkimately 85 percent of a
typical police department's calls fo; service do not require
the person reséonding to the call to possess the specific
police skills and powers such as the ability to use weégons,

~the ability to aéprehend, the power of arrest, ete. Civilians
have tended to become specialists within the realm of police
duties, Tien and Larson (1978:119) have noted that the use of
civilians in police agencies actiﬁg in specialist functions
is similar and comparable to° the utilization of parapro-
fessionals in various areas of medicine who perform certain
limited services for those individuals who.QO not need the
attention and special skills of qualified physicians. The
result is increased efficiency in all areas of the police

organization.

Civilianization, therefore, allows varving levels of

government the ability to reduce police expenditures without

curtailing services when faced with declining tax revenues by

replacing sworn officers in such areas -as dispatching, record

keeping, and other administrative'support duties, as well as,
acting to free sworn officers for more time allocation in
field law enforcement duties.

A third, andé very important, justification for increased

t
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civilianization would be the expected increases of
efficiency and level of expertlse within police organlzftlons.
Specxallzatlon of job functions and techonclogical advances
have resulted in highly complex and intellectually demanding
réquirements for police personnelé There are a great many
job fuhétioné required in larger urban police departments
which demand a relatively elevated level of gxpértise in
which the averége sworn batrol officer does not possess the
academic‘background or levél of training to handle efﬁiciently.
Examples of these kinds of job functions include the positions

of" computer programmers, forensic 1aboratory' technicians,
firancial management akd budgeting. etc. Hennessey (1976:37-

138) made the assertion that filling these specialist functions
with already qualified civiliéns would most probably result -
in the individual remaining in his or her area of specializa- “

tion with a lower rate of periodical transfer.

~

The greatest p%oportion of specialist job functions
however, reguire a relatively lower level of expertisey,than
that generally possessed by sworn officers. Quite often, the
éworn officer finds these types of positions redundant and.
boring. Posting a sworn officer trained in law enforcement
technigues and prqcedures to a clerical position for example
would often result in ineéficiency, boredom, and a perception

by that officer that he or she is in some way being punished.
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.In many departments, positions df tﬁis type ' were sometimes
deployéd for use as punishment for a sworﬁ officer's incompe-
\\h. tence or indiscretion. These statements are confirmed by the
Urban Institute stpd§* conducted by Schwarz et al. (1975:
jQJ). They found that a majority of the sworn officers
«///iﬂterviewed felt that civilians performed some tasks better
than police, partly becausé civilians can concentréte on one

job since they are not subject to rotation and special
assignment-as-officers are. The sworn officers also tended‘

to consider some of the civilianized jobs confining, sedentary

a form of punishment and not proper police work. .

—

A fourth major benefit included in increased utilization
of civilian employees relates to productivity. It can be
said that the productivity of any emplovee is a direct
function of "his expertise. Technological advances, especially
in the area of computer systems, have been rapidly incorpora-
ted in the fiela$of law enforcement. The usefullness of this
new technology is dependent on the gqualifications and skills
of those individuals who are assigned to utilize them. To
post sworn officers ina3 positions reguiring skills and
expertise beyond their training automatically limits the
potential positive cutput of those pieces of hardware.

, A category of benefits rarely mentioned either by



researchers or police practitioners, consists of the benefits
iﬁtrinsic with the ﬁiring of civilians. Mixing civilians '
with sworn'officers brings new life and versatility to the
pelice organizapion. .Police agencies in North America are
organizéd in a para-miliiary pérsonnel structure which often
results in a distinctive, almost sub;cultural, ideology being
developed by its members. Due to the fact that police officers
are exposed to numerous intensely negative situations and
environments in their ¢ccupation as they perform their offén
repressive duties, they tend to develop an “us égainst them"
att%ﬁude. “Also, because of the wmique role they play,  the
non-police members of the societ?iexperience difficuity in
empathizing with the emctions and reactions of sworn police
officers. Sworn police officers,-therefore, tend to férm
intense, closed groupings of friends and associates, thereby
alienating themselves even more from the larger society which
they serve. 1In many ways, these sub-cultural values which
developﬂfrom the éaramilitary organization and function of

the police agency conflicts with democratic values.

Skolnick (1966:54—58)’concluded that pﬁlice officer
}solation results primari;y ffom two principal variables
inherent in the roles they are expected to perform. These
two principal variables are "danger" and "authority" and
should be interpreted in the light of a constant pressure

to appear efficient. Because the element of danger is

4 -
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constantly reinforced to the poliée officer by_ﬁE? peers

and the community-at-large, the officer is generally’a "suspicious"”
person who remains gspecial;y attentive to pefceived signs

" indicating a potential for violence and lawsbreaking. Skolnick
further states that, "the character of the policeman's work

makes him less desirable as a‘friend, since norms of friendship
implicate others in his work." As a direct result, the police
officer becomes socially isolated from both the segments

of society whi;h he regards as symbolically dangerous and .

also from the conventicnal citizenry with whom he does identify.

This initial isolétion as a result of the element of
danger is reinforced by the presence of the element of authority.
Skolnick noted:@hét the‘police officer is requirgd to enforce

. i
}aWs based on éuritanical morality but when he attempts to
do.so he receives the brunt of citizén disapproval. "In
these situations the péliceman directs@the citizenry, whose

typical response denies recognition of his awtthority, and

-

stresses his obligation to respond to danger." One example

is the typicalﬁ}esponse to being pﬁlled over for speeding

and the citizen involved suggests that the policeman should
rather be chasing pan® robbers and other assorted "real
criminals". a paradoﬁ results, however, beéause the kind

o< man who responds well to danger does not normally subscribe

to codes of puritanical morality, thereby making the policeman®
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unusually liable to charges of hypocrisy. Skolniék also
noted that by baving the whole civilian world as an audience
for the policeman as he goes about discharging his duties
also further promotes police isolation and solidarity. As

a result, the policeman develops resources within his own
world to combat social rejection and attempts to reinforce

his own personal identity within his occupational milieu.

The practice of employing civilians within the police
organization should tend to normalize the atmosphere within
the agency. Berkley {(1974:3%) has noted that:

~

"The more the police force is
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integrated with the larger
society, the more it is apt to .
strare that society's rules and
values. The more the police
force is.a c¢ivilian organi-
zation, the more it may restrain
such antidemocratic practices

as brutality and deprivation of
an individual's rights."®

-

It is probably true,tha;;introducing a certain nuhber
of ciﬁilian clerks and secrefaries would have little impact
on police gfficer subcuitugé or would erthance to any significant
gxtent the democratisation of North American.goliée agencies,
but, a ﬁuch wider range of civilianized posts all throughéut
the police agency structure could very well‘carry much more
impact in these areas. By infuging civiiians throughout
-the police agency, the veéy character of individual police
employees, and the agency itself, changes.

9

Unlike many European police organizations, North American
bolice tend to view themselves predominantly asgnon-civilian
organizations. Berkley (1977:37-43) reviewed the incidence
of civiliénization in the four western European countries®
of Sweden, Great Britain, Germany and France. He found that
these countries developed the use of civilian administrators
in police organizations to a much higher degree than their

-

North American counterparts.
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o

In Sweden, mény of the moéE responsible administrative
positions are reserved for lawyers. The director of the
police, at the time Berkley reported his study, was a former
judge of the court of appeals. The pslice director was further
responsible to a police commission whose members were appointed

from the four major political parties in Sweden.

The Scotland Yard in Great Britain has at least three

‘of its eight major departments manned by civilians. 1In fact,

lawyers with no previous police background have always been

in charge of the famous Criminal Investigation Division.

1

J/

v
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In West .Germany, the police are aéencies run by the
separate stétes which make up the country. Each state agency
has a division head, an equivalent 0f'a state police chiéf;
who is generally a professional civil servant usually holding
a doctorate degree in law. These division heads simply view

their administrative pcsitéqn in the police agency as normal-

governmental activity resulting in an easy flow of civilian
' ~.

v oy

leadership throughout.

France alsoc has a long history of civilianization on the
administrative level. VNot only have the heads of the Sureté
~and the Paris Prefecture of Police been invariably civilians,
bﬁt also .almost one~half of all managerial positions

police organizations fave been fill2d by civilians.

c

“

The practice of placing civilians in administrative
pqsitions, as well as throughout all available levels of‘the
police organization hier;rchy,'acts to minimize the sepéra-
tion between the police and the community they serve. In
Scotland, for example, the 1979 Annual Report of Her Majegty's
Chief Inspector of Constabulary for Scotland suggests that
civiléanization not only frees sworn oIficers for nmore
specific policing tasks but that-the civilian emp%oyees 2also
provide a valuable link between the police and thezpublic by o

fostering a general awareness of the problems confronted by

\
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the. police.’

Quarles (1977546) ésserts that the “police_cadet system"
provides an excellent example of the valuable link between -
“the police and the public in terms of "generation gap" problems

with yvoung people because the cadets are within that age range

_ -
themselves. It is ‘also an excellent way for which the police  *°

organization can. recruit and integrate minority group members

into the force.

”»



CHAPTER B8

Perceived Negative Consequences Arising From Civilianization

-

The development of civilianization in pelice organi-

zdations has not received universal approval or acceptance.

“Many of the perceived benefits of this process of increasing
/,//Eﬁé\relativé numbers of civiliaﬁ personnel in police 6;gani-

zations has been challenged. by both social science researché?s

as well as:,police personnel. .
L

Greisinger (1975:30) c¢ites an Urban Institute study p

iy ' . L NN
which suggests that the monetary savings derived f{rom hiring

civilian personnel may not be as substantial as forecast by

other researchers! This study indicates that other less

tangible cost factors are often ignored when calculating the
<

cost effectiveness of civilian personnel. These <factors

- include: -
. Fa
1. Higher civilian attrition rates_re-

sulting in start-up costs to be repeated
more often in positions filled by civilians

in comparison to those positions filled by

sworn officers; v
2. Costs of job supervision; and ’
3. Abuse of sick leave, tardiness, or other —

costs attributable to undesirable practices.

» Q

Greisinger, however, presents .virtually no data to

’



support the notion that non-sworn. perscnnel would require

more job supervision than sworn personnel or that civilian
4
personnel are more likely to be tardy or abuse sick leave

-~

than sworn personnel, therefore casting serious doubt.on the

Gregg (1977:1-2) presented a more thorough analysis of

the "impact of C1v1llan12atlon on pollce expenditures. As a*

information presented.

.

result of a survey of 80 middle-sized Amerlcan urban center
police departments, he found that there: were ' two distinct

strategies’ ‘that police departments tilized to employ
g pLloy

-

civilians in their organizations. The impiact on-expenditures

within the departmeﬁt was dependent upcon th 'strategv chosen.
Police departments either electeo to repldce swcrn officers
in soecmﬁled positions or elected to suoolement a given leve¥
of sworn officers with c1v1llans.. In pollce department Wblch
chose to replace sworn officers "civilians zllowed municipal

governments to reduce Rolice expen%itures without curtailing

services\;EEEf?aced with declining fax revenues."”

-

g, -~
\

-

For those police departments which supplemented sworn
' ) l
officers by taking over desk assignments, the number and

proportion of officers posted to field assignments was raised
. \

but with the result that i#" al§o increased total police

'expenditurés. *

€
.

*

oy
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Gregg also discovered that some American municipal

governments also used the savings resulted. from increased
. .

civilianization to increase the salaries of sworn officers

thereby negatlng ény positive change in police expenditures.

-

LY
Y

Heininger and Urbanek (1983:204) in their étudy of the

effect of civilianization in 100 fmerican cities, found no s
corgelation between police departments which ended the ten
L)

vears between 1970 . .and 1980 with a higher _percentage‘ of

.
— .

. civilians and police department ;expen%ﬁzfres per capita.

N
.

These researchers were unable to give concréié explana-

tions for this unexpected conclusion but they did attemgt:to

conjecture two tenative hypotheéis including:

-

N _ .
e 1.7 Civilians simply may not be cheapér ~
S than sworn officers, especially if

the department primarily hires with
~ specialized and technical expertise,

2.~ Even after realizing a savings in
personnel _costs through the use of
civilians, departments may find that
gy non-personnel expenses are driving
T up the costs.

-

A Canadian example of this concept would include the

Ottawa City Police Department which has, primarily chosen to
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supplement sworn officers with .civilian personnel. This
- i

1]
situation may have increased the actual number of sworn

P =

: . b . . . .
officers available for service delivery in the community on a

short term basis but hzz/had little effect on onganizafidn

-

expenditures which was eSpoused as being the main juspifica-

tion and objectfive of employing civilians within the depart-

\

ment.

T—Ffe assumption that allocating civilian personnel within
pélice personnel positions increases the number of , sworn
officers freed to perform law enforcement and patrol duties
has been shown. to be cited as the second most important
justifié?tion7fo;f;gggea§g§ civilianization. Proponents of
this agsumption generally only ‘examine short term ramifica -
tions of _civilianization. There is a substantial body of
evidence to suggest that rather than solely supplementiné
a police force, ci&iliéns often actually replace sworn

officers within the organization. ~

Referring again to Gregg's study on the impact of
civilianization {197?:35-36) it was found through ;eg;?ssion
analysis that the replacement of sworn officers by civilians
resulted in reductions in:

———

1. = the absolute number of officerg
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tﬁ%t a d partﬂent depléys for

patrol aE/lgiso p.m. aT};- ' ~—

2.  the number of patrol officers

\ per 10,000 . .rgsidents in the

serviced juri dictio@."x

“The replacement of.cfficers by civilians is associated .

_with a greater percentage of a department's officers on

patrbl in the ewnings because a greater percentage of- sworn
personnel are fesultingly‘assigned‘to patrol duties, but, it
is.also asséciated with a total reduction of .51 manpower
units in the total number of officers aSSiéned to patrol
.duties in general. Gregg concluded that approximately one-
half of the reduction in sworn personnel that is associated
with civilian substitutions occurs in patro% assignments and
the other half occurs in the administraticn and -Eupport

assignments.

L

~

Heininger wnd Urbanek (1983:203-204) also concludea that
the increase 1in the . percentage of civilians employed by
police depa;tments in the ten years between 1970 and 1980 has
had the effect) of displacing sworn officer positions. In
their sample of 100 medium to large American 'citiesl they

found that there was no significant relationship between the

number of sworn officers per 100,000 citizens and the rate of

change in the percentage of police department employees who



~had civilian status. "In other, words,one could not predict
that a department which experienced a_ decline 1‘1 ité ability
to put -high”™ numbers of sQorn officers (relative to popula-
tioé) on the street ‘would also experience growth in

percentage of its employees who were c¢ivilian." =

The ';onclusion that c¢ivilians have displaced sworn
officers in Caﬁadian police ,organizations can also be maée.
Statistics Canada (1983:1) presents. data thaé in 1982 the
number of ‘full;time police officers decreased 0.3% from
53,897‘in 1981 to 53,725 in 1982. The total number of full-
time police personnel increased 0.8% however, from 68,079 in
1_9_81 to 68,589 in 1982. As a result, the rate of full-
time police officers per 1,000 pépulation in Canada decreased
one-tenth (0.1) to 2.2 police offisefs per 1,000 population.

ot

Referring again to the statistics contained in Table 1,

P

it was found that in the twenty years from 1961 to 1981 the

percentage of swbrn officers in relation to totai éersonnel

strength declined from 92.4% to 75.5% while civilian employ-

ment increased over 300% from 7.6% to 24.3% of total police
~

personnel. This means that as a proportion of total police

personnel sworn police constables declined from about 70% to

52%, due to the most part because of the large amount of

civilians hired during the ten vears from 1971 to 1981, but

- — 1
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also due in part to the relative increase in the number of
senior offigers and non-commissioned officers in .Canadian

police organizations.

Norrgard (1976:25) reports on a Police Technical
Assistance Report prepafed for- the San Luis Obispo County
Sheriff”s Department in Californ;a which has as the principal
ﬁhrust of its recommendations the increasing use of civilian
eé;l;yees where such use was warranted with a deliberate
attempt to actually redice the number of 'sworﬁ officers
within the department. Usually police organizations are not
so forthright as ¢to declare the fact_ that they yfsh to
promoﬁe civilianization primarily lto lessen the number of
sworn personnel on tﬁeir-payrgils.

This situation has furkher repercussions as both
Korcynski (1978:26) and Gregg (1977:5) identif§ the problem
that once a civilian replaces a sworn officer in a particular

——

position such as dispatcher, that individual becomes a

o~ .
dispatcher only. in times of short-term, unusually high

sworn officer manpower demands, there no longer exists a
reserve of police officers to be  taken from desk positions
to be transferred to active units. 'Néither researcher,
- however, has postulated how effective these desk officers

would be in the field if crises reguiring this type of

o . o



action might occur. -
LS

Another major concern regarding increased civilianization is
‘the effect on police officer morale. Hill (1975:33) in his
report . on c¢ivilianization in the British pélice ‘service;
stéteé that the attitude of being "anti-civilian" was part of
tﬁe grou§ nérm of most po}ice officers. As Hill states, "the
objections of police teﬁ% to be subjective, but subjective
Entégonism is just as harmfuy/Q; any 6théf, and such antag -
onism is held by a gfeat numbér of officers.” Hill also
perceives that in his opinion, this antagonism is being very
successfully broken down by civiliars attempting to perform
their job functions efficiently and striv%ng to becomé a part
of the police team. This may.dnly be wishfﬁ% thinking on his
part considering the vested’ ihteresté, aécompanyiﬁg his
position as an Inspector in the London Metrepolitan Police

oo

Force. 7

"

Korcynski (1978:26) contends that the "esprit de corps"”
between sworn officers is a result o% similar experiences in
iife and death situations where officers have depended upon
each other. It is necessarily, then, a bond which never
could be achieved between sworn officers énd civiliaq
personrel working in the same department. As long as the

[

subjective antagonism described by Hill existg, £hat bond
ot )
N N
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will never be fully achieved. As Dewhirst (1970:46) has

noted, "In many cases civilian employees have been tolerated

— -

rather than integrated into the units in“which they have

worked." .

The most common civilianized position cited in both

published research and in interviews with sworn officers that
presents problems not only in terms qf officer 'fesprit de
corps™ but with £field officers; morale and concern . for,
personal safety is that of the "“dispatcher". ‘Many office;é
con;eiﬁe of their_occupaﬁion as being mostly lay enforcement :

_oriented and therefore highly danderous. Civilians are seen
il . §

as individuals who lack'field experi;nce and épecialized law/’
egforcement traini&EL yith the result ‘ihat, they c¢annot -bé-
depended upon to appropriately.respond to calls for service,
knowing how ﬁany police personnel to send on a call, what
specific and generél ipformétion should be solicited from the
citizen originator of the call, or how much of this informa-
ézo;_ should be related to the officers responding %to the
call. ‘ _ ’ <
Another of the problems assﬁciated with civilianization
commonly cited is the lack of sufficient or 'dﬁéropria;e

training for civilian employees within the police agency.

Civilian employvees themselves recognize the fact that often the
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txalnlng they receive from the pollce organlzatlon is

-

less then adequate or -to the level they would prefer.

o e
. " s i

e )'_‘ - *
Bergman (L976:2—11)’présents ae/ahalysis of some of- the

problemé‘inheréﬁt in jeiviliani%ing specialist positione'with
the R.C.M.P. crime detection laboratories. These laborato -

r;eeehéd-original;y been‘staffeﬁ primérily by sworn officers

‘nl? - . at LS .
‘with university backgraund. Over time the laboratories began

to Hire civilian university graduates to - fill specialist
positions te work side by-side with regular sworn office;s.

This situation resulted in varying degrees ot frictian.aue te
discrepancies'between background experience, pay scales, rank
structure,- and promotional opportunities. . Even when a
classificatioh system was introdtced where civLiiane ‘were
granted equal rank and pay with sweorn officers in the
labeoratories, ﬁaqﬁed differences in attitude and background
ekperiences perpetuated the friction which existed earlier
with the result that there was still a  relatively high
turnover in civilian personnel.  Bergman, himself a sworn
officer with the R.C.M.P., claims that thejfour te five-years
of academic training within the relatiVely undiscfblined
environment of a university a civilian receives ill equips
him'ot her to function gith a high level of motivation when
faced'with the inertia of a iarge organization which, ‘but: of

by . . . . .
necessity operates in a cautious and authoritarian manner.”
- .

-

y "

P
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‘Whether or not Bergman's analysis is fully correct,
it again illustrates the type of perceptions c¢oncerning
civilian involvement within police organizations which seems

.

_pervasive among sworn police officers.

»

With the greaﬁ majority'of clerical and suppoft position

being delegated té civilians many sworn officers are concern-
\

ed that there is no longér anywhere to place injured, older,
or less fit officer;. The recent world-wide-economic recession
has acted to exacerbate this problem‘because_of the forced
hiring restraints which havé- accompanied it. For example '
Clark (1985:1%-18) found that in a 1980'task force on police
delivery service, an estimate that approximately 55% of
Ontarig Provincial Police cogfpables*wpuld.be 45 years of age
‘or older by the year 1980. Couple this information with the
fact that alreédy in 1980 the Ontario Provincial Police had
38 sworn officers- on long-term-disability protection with
several others under review, 46 officers restricted to full-—
time sedentary duties, and another 83 officers performing
specialized light duties as a result of mental or physical
problems. Prior to the aavent of intense civilianization,
sworn officers experiencing theseg tyvpes of préblems could be
assigned light clerical or support duties. Presently there
are very few such positions open in any police organization

and these officers are forced towards ‘early retirement
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without full pension benefits or are relegated to unemployment

while on long-term-disability. o ' '

© e
e

{ -
orcynski (1978:26) himself bé&ng a police lieutenant,

claims that another problem with pervasive civilianization is

s

"that the majority of job positions aominaﬁed by civilians- are

A -

desired daytime Jjobs. As.Korcynski states, "an officer on
nights who has been working and éhinking of going to days one
of these years may find KRimself with no future except workiné
nights until he retires.” This a&gument loses %tslimpor;
when it is iznsidered that most of these positions involve
responsibilities whicﬂ most sworn officers are not trained to
berform and which they wouléd mostly percei;e_as fedundant,
tedious and far removed from norﬁal law enforcement'dut%esl
In conclusion, then there are a substantial number of
concerns about the extent and effects of hiring civilians
within police organizations. Within the police organizations
themselves ﬁhére appears to be two opposing camps, apparently
based on jop title and édsition,. concé&ping the perceived

benefits or detriments inherent in the process of civiliani -

“zation of police personnel. -
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CHAPTER %

a1

\ o | '
T \\3§i:jttawa Litv Police Department As A Case Study
\ -

Through the coopera?;on and assistance of the Ottawa

1i

City Police department al

concerning the extent, develo '
of civilianization in <this urban police agency. The case
s%udy.was limited to a complete review of the Angual Reports
of 1972 through 1981 in the area- of Classiéication of

Personnel as well as a number of informal interviews with

sworn patrol officers, civilian police personnel, police

' association members, and police administrators-

Taples #7 through #18 inclusive demgﬁétrate the very
significéﬁt increase in the‘ proportion of ci;iiians ip
relation to sworn personnel in the ten year period between
1992 and 1981. VNot only has the proportion of civilians to
all other _police personnel risen from 12.5% in 1972 to 24.0%

in 1981, but also the total number of civilian positien

classifications rose frdm 5 in 1972 to 25 in 1981. During

this same time period the number of position classificiziaps-

for swornlpersonhel aétually éropped by a significant amount
from 16 classifications to only 10 in 1981. This reduction
in the number of position classific%tions for sworn officers
appears to have had an effect on the traditional career

opportunities for the avg;age’policemanqr In 1972, 75.1% of

) ~J '

ited case study was conducted -

ment, and perceived consequences
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TABLE # 7 OTTAGA CITY POLICE -~ 1972
~ * CLASSIFICATION OF PERSONNEL
POLICE PERSONNEL - CIVILIAN PERSONNEL
CHIEF OF POLICE’ .o WOMENS DIVISION 12
DEPUTY CHIEFS OF POLICE 3 CLERK TYPIST 48
. STAFF SUPERINTENDENT 1 TECHNICAL OFFICER 1
- SUPERINTENDENTS 4 GARAGE PERSONNEL 14
_ INSPECTORS 7 DOG LICENCE INSPECTOR 4
LIEUTENANTS 12
FORCE SERGEANT 1
STAFF SERGEANT : 10 )
DETECTIVE SERGEANT 3
DETECTIVES 38
SERGEANTS 31 -
CORPORALS ? S )
ACTING DETECTIVES - 5 '
CONSTABLES T 399
‘CADETS ' 16 .
POLTCEWOMAN - 3 ' .
TOTAL POLICE PERSONNEL 551 TOTAL CIVILIAN PERSONNEL 79 -
TOTAL NUMBER OF ‘ TOTAL NUMBER OF
CLASSIFICATIONS 16 CLASSTFICATIONS 5.
GRAND TOTAL PERSONNEL = 630
% OLICE PERSONNEL - §7.5
$ CTVILIAN PERSONNEL . 12.5

e
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TABLE #8 1973 — ,
- CLASSIFICATION OF PERSONNEL &
- R .
POLICE PERSONNEL ©  CIVILIAN PERSONNEL .
CHIEF OF POLICE 1 WOMENS DIVISION ? fJ e
DEPUTY' CHIEFS OF ‘POLICE: 3 CLERK TYPIST : % 4 .
STAFF SUPERINTENDENT~ - 1 TECHNICAL OFFICER | y/f
SUPERINTENDENTS — 4 TELEPHONE OPERATOR ¥
INSPECTORS " 7 CLERK 4 2
LTEUTENANTS . 12 CLERK 5 6
. FORCE SERGEANT 1 STORES' SUPERVISOR | i
STAFF SERGEANT L STOREMEN 3
DETECTIVE SERGEANT 12 PARKING CONTROL OFFICERS 39
DETECTIVES 38 PARKING CONTROL
- SUPERVISORS . 3
SERGEANTS 36 GARAGE PERSONNEL 14
CORPORALS 3 _ DOG LICENCE ‘INSPECTOR 4
ACTING DETECTIVES 7. |
CONSTABLES - 398
CADETS 2
POLICEWOMEN 0
TOTAL POLICE PERSONNEL 538 TOTAL CIVILAIN PERSONNEL 132
TOTAL NUMBER OF TOTAL NUMBER OF
CLASSIFICATIONS 16 CLASSIFICATIONS - 12
GRAND TOTAL PERSONNEL = 670
% POLICE PERSONNEL = 80.3
% CIVILIAN PERSONNEL - =  19.7
- r~



"OTTAWA CITY POLICE

CLASSTFICATION OF PERSORNEL

+

POLICE.PERSONSEE

CIVILIAN PERSONNEL

\EL/, 94
1974 ' 2

CHIEF OF POLICE 1 CLERK TYPIST 47
DEPUTY CHIEFS OF PQLICE 3 TECHNICAL OFFICER - 1
STAGF SUPERINTENDE ¥ TELEPHONE OPERATOR %
SUPERTNTENDENTS 4 CLERK 4 . 7
sr{%ﬁ INSPECTORS 5 CLERK 5 | 6
INSPECTORS' 13 STORES SUPERVISOR 1
s:i}EELSTQFF SERGE 1 STOREMEN 3
sgg%E_SERGEANT 20 PARKING CONTROL OFFICERS 49
SERGEANTS 90 PARKING CONTROL SUPERVISORS 3
NSTABLES 02 _ GARAGE PERSONNEL 12

CADE ' 1 DOG LICENCE INSPECTOR 4
TOTAL POLICE PERSONNEL [ . 541 TOTAL CIVILIAN PERSONNEL 139
TOTAL- NUMBER OF ' : TOTAL NUMBER OF
CLASSTFICATIONS 1 CLASSIFICATIONS I

(GRAND TOTAL PERSONNEL = 680

$ POLICE PERSONNEL = 79.6

§ CTVILIAN.PERSONNEL . 20.4
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TABLE # 10 OTTAWA CITY POLICE 1975 '
CLASSTFICATION OF PERSONNEL
POLICE PERSONNEL - CIVILIAN PERSONNEL
CHIEF OF POLICE 1 E.D.P. 1
DEPUTY CHIEFS OF POLICE 3 CLERK TYPIST 47
STAFF SUPERINTENDENT 1 TECHNTCAL OFFICER ]
- SUPERTNTENDENTS \ 4 TELEPHONE OPERATOR = 5
STAFF INSPECTORS 5 CLERK 4 7
INSPECTORS 14 CLERK 5 7
SENIOR STAFF SERGEANT 1 CLERK 6 I
STAFF SERGEANTS .22 STORES SUPERVISOR 1
SERGEANTS . 102 STOREMEN 4
CONSTABLES ' 424 PARKING CONTROL OFFICERS 51
CADETS 0 \ PARKING CONTROL SUPERVISORS 3
' GARAGE PERSONNEL 8
D0G LICENCE INSPECTOR 4
TOTAL POLICE PERSONNEL . 577 TOTAL CIVILIAN PERSONKEL 140
TOTAL NUMBER OF TOTAL NUMBER OF
CLASSIFICATIONS 1 CLASSTFICATIONS 13
GRAND TOTAL PERSONNEL - = 717
§ POLICE PERSONNEL = 80.5
$ CIVILIAN PERSONNEL = 19.5



TABLE #11

= OTTAWA"CITY POLICE - - 1976

CLASSTFICATION OF PERSONNEL

POLICE PERSONNEL
" CHIEF OF- POLICE

CIVILIAN PERSONNEL

E.D.P. SUPERVISOR

96

—

_ DEPUTY CHIEFS OF POLICE 3 CLERK TYPIST 57
" STAFF SUPERINTENDENT TECHNICAL OFFICER 1
SUPERINTENDENTS 13 TREASURY OFFICER 1
STAFF INSPECTORS 6 CLERK 4  ° 7
INSPECTORS 14 CLERK 5 6
SENIOR STAFF SERGEANT - 1 CLERK 6 1
STAFF SERGEANTS 22 TELEPHONE OPERATOR 6
SERGEANTS. 99 STORES SUPERVISOR 1
CONSTABLES - 427 STOREMEN 4
CADETS - o 0 __ PARKING CONTROL OFFICERS 60
- ' PARKING CONTROL SUPERVISORS 4
| GARAGE PERSONVEL 14
DOG LICENCE INSPECTOR 4
" _TOTAL POLICE PERSONNEL 577 TOTAL CIVILIAN PERSONNEL 167
TOTAL NUMBER OF TOTAL NUMBER OF
CLASSTFICATIONS.. 11 CLASSIFICATIONS 14
GRAND TOTAL PERSONNEL N S
$ POLICE PERSONNEL = 77.6
$ CIVILIAN PERSONNEL = 22.4
S e
-
2



TABLE # 12 OTTAWA CITY POLICE 1977 i 37

CLASSTFICATION OF PERSONNEL

POLICE PERSONNEL - CIVILIAN PERSONNEL
CHIEF OF POLICE 1 ; CHIEF'S SECRETARY 1
DEPUTY CHIEFS OF POLICE 3 / D06 LICENCE INSRECTOR ?
STAFF SUPERINTENDENT 1 { GARAGE PERSONNEL - 9
SUPERINTENDENTS 3 \ PARKING ATTENDENTS 5
STAFF INSPECTORS 6 ; ADMINISTRATIVE OFFICER I 1
INSPECTORS 14 {/ E.D.P. SUPERVISOR 1
SENIOR STAFF SERGEANT 1 BUDGET OFFICER 1
STAFF SERGENAT 25 O SUPERVISORS GROUP 3 2
SERGEANTS - 109 STORES SUPERVISOR 1
. CONSTABLES . 426 SUPERVISORS GROUP 2 10
STOREMEN 4
CLERKS GROUP 1 58
- \ COMMUNTCATTON CLERKS 4
SWITCHBOARD OPERATORS 6
E PARKING CONTROL SUPERVISORS
\ PARKIRG CONTROL OFFICERS 62
TOTAL POLICE PERSONNEL 589 TOTAL CIVILIAN PERSONNEL 176
TOTAL NUMBER OF TOTAL NUMBER OF |
CLASSIFICATIONS 10 CLASSTFICATIONS 16
GRAND TOTAL PERSONNEL . = 765
§ POLICE PERSONNEL = 76.9
% CIVILIAN PERSONNEL - 23.1



TABLE 913  \ OTTAWA CITY POLICE 1978 98
' CLASSTFICATION OF -PERSONNEL '

POLTICE PERSONNEL CIVILIAN PERSOMNEL -
CHIEF OF POLICE 1 CHIEF'—S‘.SECRE/I’ARV 1
DEPUTY CHIEFS OF POLICE 3 DOG LICENCE INSPECTOR 7
STAFF SUPERINTENDENT 7 GARAGE PERSONNEL -
SUPERINTENDENTS 3 PARKING ATTENDENTS 5
STAFF INSPECTORS 7 ADMINISTRATIVE OFFICER 1 1
" INSPECTORS ‘ 15 ANALYST PROGRAMMER - !
SENTIOR STAFF SERGEANT ! £.0.P. SUPERVISORN~ 1
STAFF SERGEANTS 26 . BUDGET OFFICER 1
SERGEANTS 123 _ SUPERVISORS GROUP-3 2
CONSTABLES ' 401 . STORES SUPERVISOR 1
SUPERVISORS GROUP 2 10
. STOREMEN 4
CLERKS GROUP 1 63
COMMUNTICATION CLERKS .10
SWITCHBOARD OPERATORS 6
’ PARKING CONTROL SUPERVISORS 4
A PARKING CONTROL OFFICERS 62
TOTAL POLICE PERSONNEL - 581 TOTAL CIVILIAN PERSONNEL 188
TOTAL NUMBER OF TOTAL NUMBER OF
CLASSIFICATIONS 10 . CLASSIFICATIONS . 17
GRAND TOTAL PERSONNEL = 749
% POLICE PERSONNEL = 75.6
= 24 .4

$ CIVILIAN PERSONNEL



TABLE #14

_J

POLICE PERSONNEL

OTTAUA CITY POLICE 1979

CLASSIFICATION OF PERSONNEL

y

T

99

o __~ CIVILIAN PERSONNEL
CHIEF OF POLICE ) ! é CHIEF'S SECRETARY 1
DEPUTY CHIEFS OF POLICE 3 ; DOG LICENCE INSPECTOR ?
STAFF SUPERINTENDENTS 1 GARAGE PERSONNEL 9
SUPERINTENDENTS 3 PARKING ATTENDENTS 5
STAFF INSPECTCRS 7 ADMINISTRATIVE OFFICER T 1
INSPECTORS 15 ANALYST PROGRAMMER 1
SENIOR STAFF SERGEANT 1 -E.D.P. SUPERVISOR 1
STAFF SERGEANTS 27 BUDGET OFFICER 1
SERGEANTS. 125 SUPERVISORS GROUP 3 3
CONSTABLES 396 STORES SUPERVISOR 7
SUPERVISORS GROUP 2 10
STOREMEN 4
CLERKS GROUP 1 63
COMMUNTCATION CLERKS 10
SWITCHBOARD OPERATORS 5
PARKING CONTROL SUPERVISORS 4
PARKING CONTROL OFFICERS 62
R.R. PROGRAMMER 1 1
TOTAL POLICE PERSONNEL 579 TOTAL CIVILIAN PERSONNEL 189
"7 .TOTAL NUMBER OF TOTAL NUMBER OF ‘
CLASSTFICATIONS 10 CLASSIFICATIONS 18
GRAND TOTAL PERSONNEL = 768
$ POLICE PERSONNEL = 75.3
$ CIVILIAN PERSONNEL s 74.%
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TABLE # 15

POLICE PERSONNEL

OTTAWA CITY POLICE--1980

CLASSIFICATION OF PERSONNEL'

CIVILIAN PERSONNELW® -

100

" 7 JCHIEF OF POLICE 1 CHIEF'S SECRETARY 1
DEPUTY CHIEFS OF POLICE 3 ° DOG LICENCE INSPECTOR 7.
STAFF SUPERINTENDENTS I GARAGE PERSONNEL 9"
SUPERINTENDENTS 3 PARKING ATTENDENTS 5
STAFF INSPECTORS = ~ 7 ADMINISTRATIVE OFFICER T . 1

_ INSPECTORS 15 ANALYST PROGRAMMER "1
SENIOR STAFF SERGEANT 1 E.D.P., SUPERVISOR > 1
STAFF SERGEANTS 26 BUDGET OFFICER T
SERGEANTS 124 SUPERVISORS GROUP 3 3
CONSTALBES 399 . STORES SUPERVISOR 5 1

SUPERVISORS GROUP 2 10
. STOREMEN _ 4
—_ " CLERKS GROUP 1 64
COMMUNTCATION CLERKS 11
SWITCHBOARD OPERATORS 5
PARKING CONTROL SUPERVISORS 4
e PARKING CONTROL OFFICERS 62
- R.R. PROGRAMMER I 1
TOTAL POLICE PERSONNEL 530 TOTAL CIVILIAN PERSONNEL 191
TOTAL NUMBER OF TOTAL NUMBER OF |
CLASSTFICATTONS 10 CLASSTFICATIONS 18
_GRAND TOTAL PERSONNEL =~ 7P
$ POLICE PERSONNEL = 75.2
$ CIVILIAN PERSONNEL = 24.8
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TABLE #16 | , OTTAWA CITY POLICE

CLASSIFICATION OF PERSONNEL

'POLICE PERSONNEL

CHIEF OF POLICE

DEPUTY CHIEFS OF POLICE
STAFF SUPERINTENDENTS

» SUPERINTENDENTS

STAFF INSPECTORS
INSPECTORS 16
SENIOR STAFF SERGEANT 1
STAFF SERGEANTS ’ 25
SERGEANTS ' 128
CONSTABLES 414

“ O =~ Wy =

CIVILIAN PERSONNEL
CLERKS GROUP I

- CLERK 2

READER

SENIOR CLERK-STAFF OPERATIONS

STORES SUPERVISOR
SECRETARY 2
FIREARMS OFFICER

am———

SENTOR CLERK-BUDGET & FINANCE

PROGRAMMER 1 ,
SUPERVISOR - FILING |
SUPERVISOR-CRIMINAL RECORDS
STORES SUPERVISOR ~ *
SUPERVISOR-TRANSPORTATION

* SECRETARY 3 -

SUPERVISOR-WARRANTS 1
SUPERVISOR-SUMMONS
SUPERVISOR-PROPERTY
SUPERVISOR-DATA INPUT
INTERMEDTATE PROGRAMMER
BUDGET OFFICER

E.0.P. SUPERVISOR
ADMINISTRATIVE OFFICER
SENIOR ANALYST PROGRAMMER
PARKING CONTROL SUPERVISORS
PARKING CONTRQL OFFICERS

101

66

-

“HHI—-‘-—‘-_‘&-‘H-—‘HH-‘H‘—‘-—.MH-—‘NH-‘&

60

TOTAL POLICE PERSONNEL 599
TOTAL NUMBER OF
CLASSTFICATIONS 10
- GRAND TOTAL PERSONNEL
% POLICE PERSONNEL
% CIVILIAN PERSONNEL

1]

TOTAL CIVILIAN PERSONNEL
TOTAL NUMBER OF
CLASSTIFICATIONS

788

76.0

24.0

189

25
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the sworn officers were below the rank of sergeant while by
1981 only 69.1% were below that same rank. The percentage of
sworn officers above the rank of Senior Staff Sergeant

remained constant at 5%.
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The most significant increase in civilian personnel

/ occurred in 1973 when civilian Parking Control Officers were
introduced into the policé“fofce. If the number‘of Parking
Control Officers aqﬁ Parking Control Supervisors were not
included in the civilian éersonnel category, the‘proportion

of civilian personnel in relation to total police persennel

-

would dreop to approximately 17%. This would represent -only a
4.5% civilian increase over the 1972 figuresy

As like the majority of Canadian Police agéncies, the
civilian personnel in the Ottawa\City Police department are
predominately female and are relegated .almost exclusively to
support and clerical services. The most notable exception to
this 1is, 6f course, the Parking Control Officers. Pd&k;ng
control ig also the one and only job fuﬁction performed by

civilians which could be perceived as being directly related

to primary law enforcement duties.

As of 1981 there were no civilians in\\ihe role of
assisting or replacing sworn 6fficers in fesponée to calls
for law enforcement or order maintenance such as were
previously discussed in Some selected American poligé forces.

There were also ’no civilians 1in administrative roles

supervising sworn officers assigned to patrol or investigatory

duties.



106

The reactions of the various types of police personnel

interviewed concerning the de?loyment of civilians was varied
and included almost eéery issue that appeared in the litera-
ture pertaining to civilianization and its effects on the
polige organizatioﬁ. Although the interviews which were
conducted were unstfuctured, and in some ways, designed.to
pursue varying areas of discussion dependent upon the role
and position status of each of the different groups, there
were a. number of gquestions which were presented to each
person interviewed. The following is a list of questions
which was presented 'to eaeh of the people interviewed:

-

1. What are the reasons why civilian
personnel have ‘been infroduced into
the Ottawa City Police for9e?

e
2. Has the introduction of civilian
, personnel had a positive or neg-
ative effect on the police force
organization?

3. Should administrative and manage--
.- ment positions be opened to civil-
ian personnel?

4. What classification of positions
should c¢ivilian personnel be re-
stricted to?

5. Have civilian police emplovees
taken jobs away from sworn of-
ficers? »

6. How has the rising numbers of:

civilian personnel atffected th
morale of the Ottawa City Police
force? -

o
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Are present sworn officer per-
sonnel being offered every op-

. portunity ro maximize their po-

tentials £for diverse role functions?

Should the Ottawa City Police de-
partment \look into instituting a
program sliimilar to the Community
Service Officer programs initiated
in several American police de-
partments?

Should the role of the police

agency be. expanded even further

from present obligations or should '\
the police attempt to withdraw some

of its community services?

Should the police agency be di-
vided into two organizations, one
to respond to lawlenforcement and
order calls and one to respond to
calls for service?

t\
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Results of Interviews ._//'

There was almost total agreement among all categories of

personnel interviewed concerning the reasons why civilian

personnel have been introduced into the Ottawa City Police

force. It was readily accepted that civilians could compe-

tently perform clericai, parkinguéontfol'and other support
duties and services at a lower cost to the department than if
SWOrn officers were reqﬁired to perform these same dﬁties and-,
services. As could be expected, spolice administrators and

managers were more informed on the actual rate of savings to

the departmental budget than other police persgnnel.

’ N
The majority of personnel interviewed also agreed that

employing civilians in these types of positions resulted in
an increased effiéiency level in all areas of the police
organization. It was perceiﬁed that the amount of Jjob
dissatisfaction would be substantial if sworn officers were
expected +to perform job duties relating to civilianized
positions in that "generally they have relatively lower leve1§
of skills and training in these areas. <

[y

"The reactions to the level of civilianization achieved

within the Ottawa City Peclice department was not'bompletely

————

positive. The sworn officers on patrfl and -the police

L] . hd

€



109

L

association members interviewed voiced a number of concerns
over the number Qf civiliads being introduced into the police
department. 'Paréhount among these concerns was the fact that
there are increasingly fewer spots to place older, less‘fit,
or injured éworp officers in sedentary positions which they
could.physically hdandle. There was a shared perception that
prior to the influx of civilian personnel, there was ample
opportunities for sworn pfficg;sti?h many years of service,

or those injured in the line of duty, to retain their sworn
ofiéer st;tus while performing limiteg clerical or support
duties. With present personnel 5ractices these sworn
officers hold strong emoticnal convictions that the police
department is becoming callous and irresponsible to the
ph_ ical and eﬁotional needs of "those who are daily laying
theinr\ lives on the line" in terms of job expectations of those

no lénger able to fulfill completely the diverse and complex

role of“poiice constable.
- \
A second, also very émotionél,'complaint cited only by
the sworn officers. concerned the impact qgf introducing a
significant number of ’‘female civilian personnel into the
police department, which previously had been almost totally a
male domain. Imr the words of one sworn officer, "This has

become a little Peyton Place and the number of sexual affairs

and marriage breakdowns has become epidemic!” The blame for
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this situation is seen as resting solely on the female
civilian perscnnel within the department rather than on the

graup of primarily male sworn officers.

The group of police managers énd. civilian personnel
generally perceived that civilianizaﬁioq;ﬁas primarily had a -
positive effect on the police departmeni. The only complaints. ‘S\__\
voiced by civilian personnéi related to the occasional lack \\
of écceptance by selected sworn officers. It seems that thé
reaction to c¢ivilianization within the Ottawa City Police
department is most dependent upon the rank and status of the
individual concerned. This situation appears to be consistent
with findings in the written research reported on this
subject within ‘'other police jﬁrisdictions.

>N\
The development of civilianization in administrative and

management positions has been virtually non-existant in

_Canadian police agencies, therefore, it is not surprising

that the civilians, sworn officers and police association

member nterviewed were unanimous in thinking that most

&

administrative positions within a police department necessi -

tate the experience, training and background found exclusively
in sworn police officers. The only position that even some
of these personnel interviewed thought. might be competently

handled by a civilian would be the position of Deputy Chief

e
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of Police in charge of finance and administration.
The exception to this near concensus. were two pglice
manégers who expressed that in their\opinion, highly trainead
and spec%ﬁlized civilians could operate guite effectively in
other administrative positions, particularly the position\gf
Chief of Police. There was a shared perception that the
functions and skills reqguired by the office of Chief - of Police
could best be fulfilled by an individual primarily possessing
proven administrative and managerial abilities providing that
experienced sworn personnel are given sufficient levels of
power and authority to actually supervise and direct law
enforcemehi; personnel in <the performance of their role

-

expectations. They also agreed that all other managerial
éositions dealing primarily with administrative details_and.
gersonnel  management could be successfully delegated to
gqualified. civilians. The police managers interviewed voiced
‘concerns over whether or not these pogitions should be opened

to c¢ivilians in future. These concerns will be reviewed in

relation te a further question.

Initially, the personnel interviewed, excluding some
selected administrative positions, agreed that only sworn
police ocfficers should respond to incoming calls for police

services irregardless of whether they are calls for service,
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order maintenance, or law enforcement. The possibility

that anyone other than a fully trained and experienced police
officer could respond to a majority of these calls and handle
them appropriately was not thought of. éfter the issue- of
civilianization ‘was discussed at greater length, however; it
was Qecognized by the vast majority of personnel interviewed

that certain categories of service calls could be .capably
handled by individdals other than-sworn police officers. The
. I

major concern expfessed about this issue was that the act of
responding to calls for service gave the sworn patrol officer
opportunities to engage in community and public relations
thereby enabling him or her to 5uild a network of informants
and comﬁunity ébntact pérsons. Having sworn pfficers respond
to calls for service also gave them an opportunity to engage
in policing activities which resulted in positive feedback.

Even though these same sworn cofficers perceiveﬁ of themselves
as mainly being agents of law enforcement, they acknowledged
that responding to calls for service offered them opportuni-
ties to receive praise and thankfullness from the community
members in their Jjurisdiction. The concensus among sworn
officers was that if calls for service were to be delegated
" solely to civilian police employees, swd%n officers would
lose a substantial amount of opporgﬁnities for positive

public relations with the people they serve and depend upon

for cooperation in cases requiring investigation into
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criminal acts. The sworn offiéers could possibly be pérceiﬁed
solely as an armed force invading a community territory, with

badges showing and guns blaz;ng, respgndiﬁg to gross infrac-

tions of the law such as hﬁstége\takings and armed robberies.

—Even though.responding to cal}s for service runs contrary to

the —sworn officer's self-percep ;égi and self-identities as

police officers, they do recognizé*éhat these activities aré

vital to their ability to achieve all job expecﬁations and to

obtain self-satisfaction and positive reinforcement from the

job they are attempting to do.

. ey b
Sworn patrol officers in the Ottawa City Police force

interviewed were unanimous in the perception that civilian

police employees should be restrictéd to position classifica-

tions which acted to support the sworn officers in the field

3

such as clerical and .secretarial positions, or as parking

control officers. The police managers also agreed with the

sworn officers in terms of civilian job placement restrictions

with the exceptions of a few isolated administrative positions

such as Deputy Chief in charge of finance and administration
and the office of Chief of Police. Civilian police employees

however, were much more open to the idea that civilians could

.4

effectively perform many of the isclated job duties ordinarily

———

accorded to sworn officers, especially in the area of

responding to calls for service and order maintenance. The



majority _of .civilian employees verbalized a perception
that they themselves ¢ould perform a numbeér of activities
curréntly performed olely by sworn officers and also
expressed a willingnes tg take upon themselves some of these

duties if the opporgunity to 'do so were provided them.

There ig a very perceptable'fear amongst sworn police
officers that civiliLns may take awayfjjob positions and
classifications presently open to them. This fear was
paramount in the minds of “the police association representa-
tives interviewed. Canadian péiice forces as a whole have
Seen able to resist‘the trends towards civilain involvemeht
in what has been pefceived as, "police du;@es and-reéponsi—
biiities" in comparison to relatively recent developments in
the United States and this is the way that sworn officers in
the Ottawa City Police department wish to keep it. Many of
the m8re senior members of the force are intimidated 5y the
T ever-increasing rates of change within the department and
recognize that they do not possess many of the tyvpes and
levels of skills 'required by potential specialized - job
functions within the departmental organization. These
officers sense a certain degree of" specialization arising
within the police organization and recognize that they lack
™~ sufficient levels of formal‘education to successfully compete

.- _ :
for specialized positions regquiring proficiency with computers

P

~3
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or 6ther technological advances, as well as, specific social
work skiils which they predict may socon be required for
-dealing with young cffenders or victims of specific crimes
involving interpersonal violénce such as rape, incest or

robbery.

These{fears are aggravated in the minds of more senior
oficers by the relatively higher levels of educétion,posseésed
Ly the majority of new recruits entering the Ottawa City
folieé department. This increased emphasis on formél
education, coupled with the more extensive use of civilians
in tfaditional police duties and responsiﬁilitieq experienced
in the United ‘States, has had a perceived negative effect on .
the ;evel of morale within certain sectors of the department.

A logical alternative, or vehicle to minimize the
frustration or fear experienced by sworn officers, might be
to diversify and expand the training programs offered to them
so that they may be better eq;ipped to handle*more effectively
the demands requested of the police agency by the community

-

citizens they serve.

The police administrators and managers interviewed
acknowledged the limitations of present police training

technigues but generally were pleased with recent developments
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in police training prégrams; Training packages concentrating
“on such ﬁopics as crisis intervention, correct response to
domestic disputes and even victim assistance techniques have
been instituted to some degree” within ‘the policé officer
training curricula. This fact was ackdbwledged not oniy by
the police admiﬁistrators interviewed,_but also by the sworn
cfficers and police association members who responaed to this
guestion. There Qas almost unanimous consensus that the
present concenﬁrétion of training information pertain;hg to
calls for community service was adequate in terms of their
perceived job function. Although all the sworn police
employees interviéwed acknowledgea the extreme diversity of
job functions demanded of them by the community at large,
they primarib§f‘;érceived of themselves as law enforcement
offi;gfs and' as such, were \geggfally satisfied with the
present emphasis of their training which primarily consisteé

of instruction in law enforcement and criminal investigation

skills.

The general area of instruction in the development‘of
managerial and administrative skiils and abilities was the
most often quoted weaknesses of the police training curriculum
offered to them-as sworn officers in the Ottawa City Police
department. Al11 officers of the rgnﬁ of Senior ‘§taff

Sergeant and below, expressed career goals of attaining
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management ‘poﬁitions within the department before they re-

tired and acknowledged at -least some degree of lack of

-

‘proficiency in this area. There was a pervasive conception

however, of police administrators needing to be widely

experienced police officers with some progressively attained

supervisory and managerial experience. In summation, it was

-

generally agreed upon that the most necessary criterion for
being an acceptable police manager or administrator was
previous sworn officer experience as a constable and as a

sergeant +as opposed to being specifically academically

trained in administrative theory.
<
The civilian employees interviewed held no strong
OQinions régarding this gquestion other than the present
levels of training offered to sworn officers seémed adequate
without the exception of developing necessary expertise in

general report writing skills.

The introducticon of the topic of the possibility of
institution of a type of Community Servige Officer program
into the Ottawa City Police department initiated strong

responses from the groups of personnel interviewed. The

poclice administrators interviewed acknowledged the possibility

-

of achieving a number of desirable advantages through the

initiation of a type of community service officer program.

i
//

-
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They concluded that community service officers could perform

some selected community calls for service quite efficiently
and at iess cost' to the department in comparison to the cost

of sworn officers responding to the same calls. This

acknowledgement however, was not sufficient for these police

administrators to advocate the institution of such a program in

their police department. The reasons given for their
opinions included: -y
1. a lack in trust of the responsi-

bility level of non-sworn police
personnel in terms of dealing
—adequately with problems in the

° community
2. a concern for the overall level
of staff morale within the depart- )
ment
3. the effort and expense inveolved

in the initiation and on-going
supervision of such a program

4. the difiiculties incurred in de-
veloping community support and
acceptance of such a program,

5. a strong desire to maintain the

level of professionalism and
‘mutual trust presently perceived

‘\\ by police personnel.

The sworn officers and police association members

vehemently opposed the 1introduction of such a program into
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théir department. Thesé sworn police officers viewed
themselves as beihg able to efficiently handle any and all
calls, whether they be calls for law enforcement and keeping
the peace, or calls for community" service. They rgacted to
the idea of iﬁtrodué&ihg a type of community service officer
program as a possible attempt by forces within the department
attempting to displace sworn officer positibns with 1lower
paid, less trained and far less ‘quaiified and proficient
outsiders. They were concerned that such a program woﬁlg/cs
have a détrimental effect upon the level of respect given
them by the EOmmunity citizens. They also cited a concern
for' the safety level intrinsic in such a program. Several of<:\
these sworn officers quoted a potential dangerousness to the
officer responding and that sending a person other than a
sworn officer could, given the right set of circumstances,

endanger human lives.

All of the civilian police employees consulted gave
positive responses' to the concept of a community service
‘officer program. In their opinions, a significant proportion
of what they perceived as sworn officer duties and responsi-
bilities coﬁld competently be performed by non-sworn officer
personnel; One civilian employee expressed thaﬁ if such a

program were to be inaugurated in the department she would

likely apply for one of the community service officer
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positions. She foresaw such a position as offering greater
’-’\;

»

o
job satisfaction and challenge than the work s?} was presently

b

performing.
“«

When asked whether the police department should attémpt
to take on even moré programs and responsibilities than it
has aiready, responses from each. group were generally in
favox_of further expansion if the additional personnel needs
were met. The reasons underlying -Ehe positive fesponses

varied from group to group and included such arguments as:

»

1. the community has faith in the
capabilities and professxonallsm
of the department .
27 the police department is the first-
community agency most citizens call
for an extremely wide array of
problems or codncern, and therefore, -
‘ the department should be equipped
. with an equally wide array of
quallfled personnel for response

3. the greater the diversity of ser-

vices offered to the community,

the greater the number of possible

position classifications for police
Va personnel, and, therefore, the op-

portunities fopflateral and verti-

cal mobility &re also significantly

increased for those personnel; and

4. there are specialized needs in the

. community which the department has
a responsibility to be involved in
but has not yet developed an exist-
ing bureaucracy to handle until very
recently. The areas of crime pre-
vention and victim assitance are two -
such examples.
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The suggestion that the police department be divided

.

into two organizations, oné‘to respond to léw enforcement and.
order maintenance calls, and ‘oné to res%ond. to calls for
service was also disagreed. with unanimously by all groups
interviéwqu All levels of police personnel foresaw many
more disadvanfages in such a scenario than advantages.
Such a drastic reorganization of the department concerned
the police administYators interviewed mainly because of the
bﬁreaucratic nightmare which would necessarily result. It
was extremely difficult for these administrators to resolve
resource reallocatidn issues. For example, they recognized
that there would not be enough positions in the law'enforce-
ment organization for even a small portion of the present
sworn officer populaﬁion within the depértment and most of
those left out would be unwilling to. settle for a placement

in the calls for service only organization.

The police administrators also exéressed concern for
their own Jjob security if such a reoréanizatibn took place
within <¢their own department. They recognized that with a much
smaller law enforcement and order maintenance division, many
of the positions of their rank would necessarily become

obsolete. . <

The sworn officers and police association members
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consulted were primarily concerned that such a reorganization

would, result in sworn officers placed iq-tﬁe law enforcement

and order maintenance .organization as becoming extremely

Ll

alienated from the community and would be perceived primarily

as an armed, almost military, faction of the police department

to be feared rather than respected by community citizens.

These personnel also stated that much of the information
concerning law enforcement and order maintenance responsibil-
ities was gathered through contacts made as’a result of

reéigii}ng to calls for service. To eliminate their ability

'to~respond to service calls would presumably act to completely

disintegrate their community information network.

The sworn officers and police association members also
reiterated the opinion that calls for service can often and
readily become life-threatening situations and the act of
exclusively dtspatching unarmed, and from their perspective,
inadequately trained individuals to these calls would result
in & decline in the level of coﬁmunity, as well as police

e - '
persdnnel safety.

* .

The police association members agreed with the comments

made by the police administrators in that they also perceived

that such an organizational structure would severely limit

&
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the career opportunities for present sworn officers and would
necessarily exclude more senior officers from continuance in
their profession. The number of potential position classifi-
cations would become severely limited and the positions left
in existence demand a younger officer in top physical shape.

They also predicted that the acceptance of such a reorganiza-

tion within the department by the community would be extremely

slow to develop because of the predominant perception by the
citizenry that the present organizational structure of the

department Dbest fulfilled the needs of. the community.

L 3

There existed also a preéominant percepg&sn that
whatever the organizational structure, non-sworn police
éersonnel,withouf the ﬁs&ers of arrest and 'the uniqué access
to the law as possesseé by sworn oféicers,'would also be
-éerceived and treated as cond-class police'employees both
within and outside the epartment.\ It was this predicted
lack of status and acceptance which most .affected the
negative reaction to the reorganization as proposed 1in this

guestion by the «c¢ivilian police personnel interviewed.
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The case study which was conducted involved only sixteen
interviews of police pgrSonnel within é single ' municipal
pelice force and was not meant to be construed as a solid
basis for formulating a theoretical prospectus on the genefal
effects of civilianization on poldice agencies in Canada. The
content af.the interviews was included almost exclusively to
provide illustrations and éxamples of perceived conseguences,
_real or imaginary, of the introduction of civilian_police

personnel into a historically sworn officer dominateq police
organization. The sample of personnel selectea for inclusion
in the study was far too small and the personnel interviewed
were not randomly selected, thereby negating the possibility
of an acceptable level of statistical significance, reliabil-
ity or transferability of results. Also, the interviews
conducted were only partially consistent in that although the
ten guestion areas included in this study were presented to
each of the respondants, each ;;%erview varied in length and

the amount ©f other content included.

1

‘ ——

! i1lustrate

P

The results of the case study did, however,

N,

mafy of the issues found in the literature survey on this
subject and will be referred to in subsequent analyses of

policy implications for police . organizations in Canada.
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CHAPTER 10

ISSUES TO BE FACED BY CANADIAN POLICE OFFICIALS IN RELATION

TO CIVILIANIZATION

Police agency personnel, community members and government
officials all across Canada arekconstantly being faced with
thé dilemma of creating and maintainiﬁg a police organization
which 1s able to respond to manv varied and, often, con-
flicting demands. There is the need for a public concensus
of personal safety versus the need for individual liberty
and freedoms; the need for quick, efficient andaggedictable
responge ability versus the need for lower municipal agency
cost e#penditures; the need for career advancement opportu-
nities versus the need for efficiency and proficiency; the
need for job security versus the need for specially trained
personnel; "the need for quality recruiting practices and
on-going training techniques versus the need for equalt’
opportunity and maintenance of the status quo; and the need

for quick alternatives to long standing problems versus the

ry .
need for long term police development practices.

Canadian municipal police agencies have been confronted
with these. conflicting demands since their inception and
~have developed a number of sets of responses which have led
them to their present state. The rising number of civilian
personnel introduced into the police agency represents one

of ‘these sets of responses. As Schwartz et al. (1975:91)
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stated however; "the degree of a §}ogram‘s success depends on
the quality of planning, implementétion and management." Are
Canadian police administrators aware of the needs of. quality
preplanning before_ .a civilian or group f civiliéns are

,_,Vf—-\_/
introducted into the'agggch’fEE ample consideration being

-

given to the fuli and varied impact of these new personnel on
" the existing order and traditional functioning of the
organization? By what mefhods and to what extent should the
civilian personnel introduced be érained? WYhat recruiting
s?}ndardé and practices should be implemented when considering
ﬁhe hiring of civilian personnel? What position incentives

\ .
,5§? opportunities for adwvancement should be made available to
\

-

“hem?

The practice of c¢ivilianizing any portion of the police
organization should'include all of the gquestion areas being
Isufficiently addressed by Canadian police administrators
prior to the impelementation of c¢ivilianizing a position or

group of positions.

The following is a proposed. list of necessary steps
which po%ice administrators shﬁuld consider and follow when
first conggmplating initiating the creation of either a new
position <classification requiring civilian personnel or

¢hanging an- existing position classification from requiring
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sworn officer personnel to requiring civilian personnel.
- Fau

STEP 1: A %omprehensive analysis should be completed
outlininé the specific objectives o©of initiating each
specific position classification chaaae. The most commonly
cited objective attribuéed to the process of'civilianiiation
is perceived monétary savings. These savings would make
possible for the.organization the ability to remain within
decreasing total budgetary pqumeters or to creaté monetary
surplﬁses in the - area of personnel expenses, thereby being
able to divert those surpluses to operational areas reguiring
greater amounts of funds and allowing for the creation of

new projects.

a éimple cémparison of gross monthly wage expenditures
provides insufficient data for a thorough analysis. A
multitude of other féc%?rs must also be considered including
recruiting and training costs, attrition rates, contributions
to pension plans, unemployeme;t insuranee plans and health
plans kSchwértz et. al. 1975:32 and Lewin and keith 1976:80).
Other factors which should be considered include the costs
of necessary supervision and forecasted rates of abuse of

sick leave, tardiness, or other costs attributable to

undesirable practices. (Greisinger 1975:30).

STEP 2: An analvsis of cost efficiency should also be
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completed prior to the civilianization of a poshtion classi-
fication. The specific duties inherent in that.position must
be outlined and a subsequent judgement made of the particular
skills and* talents reqﬁifed by:an employee to most capabl&
and efficiently complete the entire range of position
functions‘and expect;tions. -

These simple principles must be appliéd when attempting
to reorganize or reclassify job positions. "First, the person
perforﬁing the job must be separated from the job itself and
a determination or ranking of the value of the work inherent
in that job in comparison to that of other jobs.‘ Secondly,
the right person should be placed in the right job. Each job
requires an array of skills and the person demonstrating the
highest degree of.training and proficiency in those required
skills should be placed in that job. .Thirdly, excellent

performance fulfilling the expectations of the job should be

recognized by paying more to those who exhibit best job

performance. In summation, proper position classification

facilitates the attainment and maintenance of the triangular

relationship between duties, gualifications and pay.

-
—

The ability to work efficiently at a .task is directly
associated with the level and type of experience and training

possessed by the individual performing the task. If a
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po;;;;on classificatipﬁ requires knowledge, skills = and
abilities alien-to those pbssessed by sworn officers, the
decision to- civilianize that position generally would seem
appropriate. Not only would the -particular dépargment be able
to replace a highly paid, %killed and trained sworn police
officer who is performing job functions for which his or her
training 1is not directly' applicable with an appropriately
-E£ained.civilian, but also that sworn officer would then be
available to concentrate more effort on performing job duties
more closely aligned te his training such as investigating
serious criminal activities, as welllaé, other specialized
policiné functions (Bouza 1978:91). .

Especially in larger municipal police departments, theré
exist some position classifications requiring extremely high
levels of academic, intellectual and technological expertise
and training. Except in relatively few cases, it would be
extremely impractical to assign an individual specifically
trained éﬁ fulfill sworn officer duties a position far
removed from his capabilities. The cost incurred and ﬁime
required to suppleﬁent most swornljof{}cer's training with
that necessary to specifically respond tbithat one specialized
job function would be inappropriately high. Police adminis-

“trators must recognize that a certain number of trained

specialists, primarily civilians, must be accepted into the

4
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organization on the basis of attaining maximum cost effi-
ciency (Hennessey 1976:37-38).

-

Managerial and administrative positions also’ require

skills which may not necessarily be present in the s E
officer contingent of the police department even after yzzi:“\‘_\\
of experience on the force. As previously stated, an

assessment should also be made of each available administra-

4
tive and managerial position and a determination made of

_whether or not previous sworn officer experience is a

; \
necessary prerequisite for the capable handling and cost

efficiency of operating in that position. Many of the
higher rank administrative positions within the police
organization require only a minimal knowledge of actual
police operations and seémingly concentrate on functions
requiring primarily pubiic relations, budgeting and person-
nel management skills. (Hill 1975:24-26; Dewhirst 1970:42-
43; Richardson 1974:84-90; and éﬁyot 1979:278).
/

Many other categories of positidn classification could
effectively incorporate a number of c¢ivilian emgloyees to
perform many of the more mundane Jjob responsibilitdies
inherent in those positions. Examples of this type of
reorganization would include programs similar to that

initiated by the Visalia, California police department as
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described by Forsyth and Adams (1979:28-29) where civilian
inestigative aiggs were hired to be Eésponsible for follow-
up investigations of non-major offences in an attempt to
increase the efficiency of the department’'s i%zgst;gationé
division. .

With a reorgaqization of an existing urban police
department into units or teams with specific areas of

-

ﬁésponsibilities, civilian personnel can be introduced
within the unit to perform many mundane, less complicated
and supportive functions for the sworn officers in that unit
thereby increasing operational efficiency at less cost\to
the department. This fact coupled with the fact that
civilians could effectively manage high level administrative
positions such as chief and deguty chief of police, the
possibility of a complete civilian career structure becomes

+

a distinct possibility.

STEP 3:\1&11 urban police organizations in Canada should
seek to create a comp;:ehensive civilian career path within
their departments. The government in Great Britain identi-
fied this issue two decades ago in 1967 through the Report
of the Working Party on Police Operational Efficiency and
Management, or what is commonly h%mm as the Taverne Report.

The Taverne Report stated that the police service should
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employ civilians in "those spheres of activities where the
full training of the sworn policé officer is not essential.

This report recommendeéd that all purely administrative posts
should be; civilianized, including that of the post of chief
of police. Dewhirst (1970:39-45) stated that the purpose
of this recommendation would be to establish a stable and
efficient gfeup of civilian administrative staff who would
relieve senior operational offifers of a signifiéant_ﬁortion

of the tremendous paper workload with which they were

overburdened.

Dewh;rst. identified 'that the principal argument in
favor of civilianizing such poéts as were advocated by the
writers of The Taverne Report was to create a viable
«civilian career structure. The Working Party on Manpower
acknowledged tﬁéﬁgﬁgh number of civilian police emplovees
working” in the police brganization as either clerical
support or performing administrative dJduties, as well as,
forecasted a réte of probable growth in the future, and
concluded that it was undeniable that the police service
cculd only attrqgg and retain civilian police staff of high

caliber and potential only if it provided a career structure

offering significant prospects for promotion.

In the United States, Bouza (19878:91-92) also came to

\
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similar conclusions. According to Bouza, ciQilians "should
be woven into the fabric of the department's life and made
integral pafts of the operation. Civilians should have the
same"_poFtdnities for advancement as sworn personnel and a
parallel pyramidal structu;e should be created to acc0mmodate
this need." Bouza also concludes that the creation of a
complete civilian career structure, by weight of the sheer
numbers of civilian personnel, would act to "dilute the
insular nature of many departments." Again it was concluded
that civilian police employees should be introduced at levels
of the police operation.

Bouza. K and Kennedy (1979:36-38), in their analysis of
the New York City Police Department's Communication Pivisien,
even further recommended that not only should a civilian
career structure be created within the police organization,
but -also that -there was a need for hnitiating a citywide
career ladder fér specific c¢ivilian "technocrats, such as.
computer operators and data processors. The creation of
such a(structure would act to increase the potential pool of
civilién “exgiF:s" available to the department who ‘couid
perform specific job funﬁtions which. require a great deal of

specialized skill.

STEP - 4: The personnel practice of latéra; entry
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must be considered as an alternative way of filling position
vacancies whiih would best be handled by either a civilian
or a sworn officer. -Lateral entry requires the freedom to
leave one organization at a certain rank and enter another
department at the equiﬁalent position. - Presently, lateral
entry between police departments, both in the United States
and in Canad&, is still only a concept which is rarely put
into practice. Exchange of personnel among police depart-
ments rarely ‘occurs, and exchange with other civilian,
government or business organizations also almost never
happens. . This lack of'opportunity for lateral entry into a
particular police organizati@n results in a relatively high
degree of isoIation‘and insularity from all other ccmmunity

——

groups and organizations. Guyot (1979:255) contends.. that

this resulting insularity is the primary £factor which.

supports the facets of the police subculture, namely mutual
protection'and secrecy, which hinder the effofts'of police
managers to direct their organizations,as well as, it acts
to ali%nate the entire police organization from the very
community groups and individuais which they are commissioned

to serve.

Hewitt (1975:19-23) alsc outlined some of the proplems
encountered by police organizaticons due to the lack of
opportunities for lateral entry. The more significant of

these probdems encountered are:

-~

&
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1.

2.

3.

4.

An overreliance on seniority which
results in employees being promoted on
an unorganized basis or because individ-
uals are simply c¢lose at hand when vacan-
cies occur. Veteran preference can be
readily perceived as being disruptive to
sound personnel systems and a source of
inefficiency. As a result, rigid ad-
herence to promotion from within most
often leads to agency provincialism,
limited understanding and appreciation
of breoad problems of police service,

"and a narrow outlook, imagination and
.usefulness;

f

Qualification standards become rigidly
established without regard to the

,realities of the labor market. These

rigid and unrealistic qualification
standards tend to enhance the position

- of the insider to the organization and

penalize the outside thereby pr&venting
movement across occupational lines;

The lack of lateral entry opportunities
also minimizes the potential for mobility.
Changes in job position classifications
tend to meodify and improve accumulated
traditional work habits, especially for
those "individuals who aspire to be career
generalists. Employees should be en-
couraged to move as freely as possible
between all sectors of law enforcement

to maximize the variety of experience and
the broading of perspective; and

Opportunities for advancement also be-

come restricted. A large number of

smaller municipal police departments
are unable to provide the career ad-
vancement opportunities necessary to
keep highly talented and skilled em-
ployees within their organization. As
a direct result of this situation, the
potentially highest rated individuals
either become frustrated with their
position classifications or avoid even
attempting to begin employment with
the police.

1335
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Although the creation of lateral entry opportunities
would present some difficulties to police agencies, the’
benefits inherent in this practice would be extensive if

- -

applied to both sworn officers and civilians.

STEP 5: An appropriate.training.and orientation
system must be made avaiiablé to all new civilian or sworn
employees entering inPo‘the police organization. Due to the
unigue, economic sitﬁgéion of the past decade a labor market
has heen'created which prévides ample opportunity for the
police agency to recruit both sworn and civilian employees
from a very competitive, ambitious and well qualified group
of appliéants. Effectiye training must be organized and

developed in such a way as to be timely and relevant.

One of the most often quoted complaints against
civilian emplovees acting in officer supporting roles is
that they lack an.adequaté gg@erstanding of the unique work
expectations and degree of personal risk encountered by
sworn officer personnel in pérticular situations. Civilians
are perceived as emplovees who l§ck field exéerience and who
have not received even the barés; amount of law enforcement
training, therefore, making them a liability to the organi-
zation (KorcynSki'1978:26; Dewhirst 1970:46; Hennesséy

1976: 38).
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Schwartz ef__al. (1975:102) found in their study of

civiIianization.fin thirteen- American cities that the
training costs for -civ;lians averaged $289 per emplo&ee,
while sw&rn ,officer .training -costs average $7,000 per
employee. It was also noted that civirian employees received
primafily on-the-job-~training, whereas sworg-- officers

participated primarily in more formal training programs.
Y

Guyot (1979:278) has also documented the fact that very

~little thought, effort "and resources are usually invested

when civilian employees are hired. She notes that becaﬁse
civilians are in most caseés excluded from the.rank structure
of the sworn officers they are considered as being outsiders
to Ehe whole department. ‘'While sworn officers are widely
recruited, meticulously séreened and relatively Qigorously
trained, civilians are not. : ' '  .‘ . T

Civilian employees engaged in sworn officer supportive

R

T

roles such as secretaries, clerks, radio dispatchers, etc.
5 _
must be given sufficient opportunities through substantive
formal training packages to gain a more " thorough and
complete understanding of ‘'the total operations of the

department and the objectives and roles of the sworn officer

contingent.
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. The issue of comprehensive training needs becomes even -

more paramount in importance when consideration is given to
the implementation of a program where civilian employees are
~ hired to'replace or supplement sworn officers in responding

to a variety of calls for community service or order

»

maintenance. An example, of this type of civilian employee

would be _the.\equivalent of Community Service Officer or
Police Service Aides programs as initiated in the United
States. ) .

~

Tien and Larson (1978:121) iﬁ their examination of the
; .

Worchester (Massachusettes) Police Department Police Service
Aldes program, found that this department expeﬁded con-
siderable effort in providing a .substantive eight week
training program to its new civilian employees. The amount
of time and effort utilized in the training of these
employees was warranted by the considerable amount of
responsibilities delegated to these indiﬁiduals. The aides
were officially deployed in their own specially marked
vehicles. Thef. were unifgrmggi but unarmed, and were
assigned specific responSibility for all calls of a service
nature which did not require the authority to arrest between
the hours of 10 a.m. and 2 a.m. Because the Police Service

Aides had adequate training and their role expectations were

well defined prior to their being assigned to' specialized

’
/

e
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duties, they were a positive addition to the department and

the program was perceived as being extremely successful.

-
~

-STEP 6: It is a common perception that the most
vaiuable resource of any organization is the current staff
éomplement. The largest and most influentI;l group of
current employees within police agencies are the sworn, non-
management, police officer§ who hold membership in a police
assoclation or police union. Prior to any attempts being
made to civilianize existing positions, or to create a new

‘position classiéication which wogld be filled by a civilian,
or group of civiliansf a great deal of thought and effort
must'be expended in an attempt to either gain union support
for the Ehanée or at least minimize as much as possible the

© -

negative consequences of union disapproval.
. : < - .

Police union personnel have invested both a large
amount of time and effort towards advancement within the
current organizatiénal structure. Livingstone and Sylvia
(1979:16) have stated that changing rthe organizational
structure pfeviously set 1% "equivalent +to changing tﬁe
psychological contract between the organization and its
members which requires considerable negotiation and ed-

ucation.”
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Lewin and Keith (1976:87) also made note of the impor-

tance of recognizing the vast potenﬁial of the police union
to severely limit the effectiveness of managerial attempts
to reorganize the police agency. It was the opinion of
Lewin and Keith that police managers and public officials
must “formulaté their labor market and employment policies
in recognition of the linkages among wage determination, the
external labor markét, manpower practices, and collective

bargaining in the production of police'sefvices."

Randall (T97§:12—34) documented an account éf how the
éolice assééiation in the Boston Police Department success-—
fully impeded a 1968 proposal to hire civilian Jtraffic
directors in their Jurisdiction. Thg mavor of Boston
formulated the proposal ﬁo replace trained police officers
who were deployed as traffic officers with civilians who
could be paid less, would require less training, and who
could work part-time. This action would allow the depart-
ment to redeploy these swo&n officefs to pétrol duty where
they could concentrate on law enforcement and crime control
work. The. p!;posal was adamantly opposed by the Boston
Pgiice Patrolmen's Association ( B.P.P.A.. The B.P.P.A.

raised the argument that by wusing civilians to direct

traffic and transferring sworn officers to outlying residen-
/ .

P

tial areas, the/ downtown business would be deprived of

comprehensive  police protection. They were successful in

/ _

.

\.
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obtaining the éﬁpport of the downtown merchants in opposing
the civiliéhizatioh proposal. In résponse to this pressure;
the Boston city council finally defeated the measure. The
Mayor of Boston then ﬂgioceeded to attempt to gain state
legislature-;upport for his propesal a ;umber of times buﬁ
was coﬂstantly unsuccessful. In the end, however, after a
great deal more struggle between the mayor's office and the
B.B.P.A., the two organizations develeped a compromise
alternative which allowed the hiring of a few civilian
employees without requiring sw&rn “officers to reassume
rigorous street assignments instead.

Gaining police wunion support for any attempt ac
civilianization is very hard to accompiish. Referring again
to Tien and Larson's (1978:117-131) analysis of the Police.
Sevice Aides program wi%h_the Worcesterlpolice department,
it was noted by these authors tha: even tMough that program
was perceived as being very successful and beneficial to the:
department and to <the community as a whole, the union's
official position was definitely against the police service
aidé p;ogram. Tien and Larson state that the program
received as little negative criticism as it did because the
police union involved was distraéted by what it saw as more

pressing and important issues including a new work schedule,

—_ . : )
pay raises and court overtime pay. Also, in an attempt to
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minimize the union's negative reaction to~ the creation of
the program, the originators 6f the plan ma@é an effort to
present the aides as a supplément to, and not a replécement
of, the sworn officer contingent. To further emphasize this
point, the chief of the 'department auvthorized to have
thirty-five sworn poiice officers to be hired at the same
time the aides were introduced intq the départmenti " This
action by the chief undermined, to a ligzted extent, the
main gbjection of the top union officials which was that the
creation of the police service aides program would result in
fewer additionél sworn police officers being hired ?y_thg
city.‘ Even with these considerable efforts beiné made by
the department, one .union steward was guoted by Tien and
Larson as stating, "To be honest, there are very good
things about the police service aides program, but nobody is
going to get up at a union meetiqg and defend the PSA's."
These two examples of union reaction to attempted
civilianization demonstrates the importance in minimizing
negati;e feedback and reaction from the police Gnion sector
of any particular police department. This reaction may be
minimized by includiﬁg union representatives in all stages
of pre-planning and implementation of planned personnel or

pesition changes. Honest and complete information and data

should be shared with union personnel in an attempt to Rave
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them more £fully understand the motivations underlying the

proposed changes.f.

STEP'?: Again recognlizing the valuable resources
ihheren% in the existing staff complement it is extremely
important for Canadian police officials to make the best use
possible of their present staff complement. Economic and
_educational factors in the recent past have enabled Canadian
policé agencies to recruit new sworn officers ‘from a very
competitive, ambitious and well educated and qualified group
of applicants. The present ‘system of staff <training
techniques and curriculum: and deployment of sworn officer
personnel fails to most fully utilize the variogs potentiafs
of the «individuals invdIved. Often police departments
develop personnel'practiceé which are éelf destructive and

act to reinforce ineptitude and expensive inefficiency.

~ L]

One such example is the practice of promoting personnel
primarily on the basis of seniority.
>

Johaston (1585:14% identified the fact that the
practice‘of promoting officefs on the basis of seniority in
the Montreal Urban Community homicide squad has resulted in
a relatively.low solution and conviction rate in comparison
to other urban hdm;cide squaés throughout Canada. Johnston
quoted the preseﬁt and past squad commanders stating that
prémotion based solely on seniority results in inefficiency

o
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‘and quite often officers not suited .and underqualified bein§
promotedﬁinto positions where they have little opportunity
of being‘succéssful., Thé Police birector of. the Montreal
force was alsq guoted és stating,_-"whether the older man is
cut out for homicide work doesn't matter. Whether the young
officer is the best cop of the lot doesn't matter either.”
A situation sugh as-exists in'Moﬁtfeal cannot be good fgr
éhat'department, as a whole, or for all of its individual
employees.

Younger sworn officers are handicapped in demonstrating
their abilities and'fulfilling their various potentialities
within the departments in which they work by:traditional
' training cﬁrricula promotiondl practices and restrictive
operatianal guidelines. A vyoung offzgér entering any
particular police force in this country must realistically
anticipate remaining a generalist patrol o¥ficer on the
streets for approximately tén years prior to being given an
opportunity for promotion. During those initial ten years
he, or she, would receive little, if any, specific, form-
alized training to prepare for specialized duties and/or
supeqvisory and managerial positions. A sworn officer
trained 'specifically for law enforcement duties may very

well have propensities and skills which couldéd be developed

for specialized duties; duties which may be designated as
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requiring specifically trained civilian specialists, which
are never identified and exploited by.the department.' As é
result a multi-talented individual entering thé police force
".as a sworn officer remains a sworn officer almost exclu-
sively useful for £fnlfilling the law egfbrcement facets. of
the job which acts to restrict their usefulness éo the
department. The training departments of the police agencies
do little"to develop their potential skills for effective
fésponse to social service calls or to develop to the
fullest extent their managerial abilities. Rather, personnel
practices such as described earlier in this section by

Johnston develop and the departments become ineffective in

fulfilling their designated responsibilities.

Other than the cost savings inherent 'in hiring civilian
police personnel to per?orm support and clerical duties, the
most commonly c¢ited argument for hiring civilians 1is that
they ;osses the necessary training and experience required
for specialist duties. For example, family counsellors sent
with sworn officers as described by Plummer, et al.
(1979:10-16) ané civilian training assistants as described by
Cohan (1976:23). in both of these examples, specialized
training for selected sworn officers demoﬁstrating both an

intense interest and aptitude in those areas may have

resulted in existing police personnel being able to provide
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&Q? required services without introducing civilian staff
with a limited dnderstanding of the police role as a whole.

Too often, diversly gifted sworn officers are‘deniea the
opportunity to-demonstrate the abilities they‘arevcapable of
in delivering polige services. Some changes whiéh pclice
administrators should consider in tﬁeir departments have
been identified in the Unites States by the American Public
Administration Service claihs Guyot (1979:270). In twelve
out of forty-two departments studied by the Public Adminiﬁ-
tration Service at least one of the following career
employment practices were utilized: "special assignmeﬁt
iﬁto positions that have career value, leaves of absence to
allow employees to pursue education 6; experience in other
agencies, formalized Jjob "rotation, and e&xchange programs
with police departments or other agencies." All of these
career employment practices could act to more fully develop

existing sworn police personnel capabilities and potentials.

The process of c¢ivilianization involves complex and
comprehensive planning to be successfully implemented in any
police agency with a minimum of resulting inefficiency and
breakdown of agency morale. The seven steps previously
listed merely provide police administrators with a number of
considerations and suggestions which would aid them in

effective management of their department's respdnsibilities.
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"CHAPTER 11

4
\ .

THE DUAL ORGANIZATION POLZEE\AGENCY

T%e dramatic rise in the practice of civiyianization in
police agencies as a response to the demand for increased
services in times of significant budgetary restraint lends
itself ﬁo‘the Eénclusion that police services might benefit
from  a drastic reorganization, both functionally énd
structurally,é§o that it conforms to the realities of the
roles requested of it with maximum cost efficiency. One
alternative to be seriously considered would-be to divide
the police'organiéation into two agencies under one depart-
ment. The one agency would primarily be a community-

service agency responding to the vast majority of community
'.originated c;lls, which are calls for service. The other'
agency would primarily function as a law enforcement agency
responding to community originated calls requesting criminal
investigation and requiring personnel possessing the full
powers of arrest and use of force. Administrators of both
ageﬁZies would primarily be civilians possessing such skills
as planning, budgeting, personnel administration and systems

analysis.

Perhaps the most important Jjustification for such a
reorganization is the elimination of the role conflict

inherent in modern policing. The modern police role has
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‘evolved into police personnel being expected to function as

a relatively large surrogate service agency to the community

handling all of the needs of the people all of the time

while alsc maintaining an armed, uniformed force with unique
access to the law to legitimately use physical force and the
powers of arrest to enforce the laws of the land. These two

roles are basical;y in conflict with each other, yvet .

-

operationally, individual police officers are expected to

master each role psySholegically so that in the performance
N . :

of their duties they "can

form each with adequate pro-

ficiency as the occasion demand

Both Garmire (1972:4-9) and Fagin (1979:174-190)
conclude that the resulting role conflict ‘experienced by
sworn police officers has severely limited the effectiveness

@
of the police as a deE?rrence te crime, called into quest?on'
the legitimacy of their function, and eroded public trést
and confidence because .they are‘ not properly trained,
gquipped or capable o©f performing either fgle with a

%

significant degree of success, let alone both of them.

A major source of the problems inherent in the role
conflict of sworn officer's duties is a direct result of the
police forces traditional conceptions of themselves as law

enforcement officers and not as an element of the helping
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system even though many research -studies. including Wilson
{1968:18) have demonstrated that approximately two-thirds of

.

~all calls coming into the police station are calls for.
service. As Pagin (1979:182)_ states, "The police self-
image is one in which the policé officer pictures himself as
the crime fighter standing alone. against the Mongol hordes.”:=:

Bn a general sense,’ police officers have not accepted fully
the service role and have noé desired to acquire the skills
and experience necessary for service and order maintenance_
most probably because of the lack of department identifica -
tion”and reinforcemeht of these roles in &erms of training

and formulation of a police department identificagion as one

of many existing social welfare agencies.

.Community citizens, on the other.%and, have come to
immediately summon the police when conflict first erupts
because they have a highly organized mobile responée
capabiliy, és well as, légal énd symbolic powers. Ironical-
ly, however, the presence of an a:med, uniformed sworn
police officer with the power to use physical force and to
arrest'often escalates an emoticnal conflict situation to
an even hicher level which often results in the deterioration
of police community relations. -

The Dual Organization police agency would act to

2
-
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- attuned to the law enforcemen

. ’ o ‘ 150
minimize the effects of role conflict on its-employees.
Each ageocy within the one departﬁent would have its own

~well defined set of roles, expectations and specifically

\trained personnel. Levels of fpostration, job dissatisfac-
tion and poor role performence.ﬁould logically be Qreatly
improved. The law enforcement ageocy ‘would primerily be
staffed by individuals who are“preseqtly sworn pof&ce
officers with fey.changes in their recruitment and training
techniques. They would exclusively perfofm %né‘ police
functions of patrol and investigation being fully armed wlth
necessary weaponry and possess the poders of arrest and
legltlmate use oéaforce. Naturally, this agency would be
composed of' individuals otichologically and physically

: role.- '

The community-service agency would primarily be statfed
by individuals who would not necessarilz be sworn police
officers but who would possess levels of educacion, exper-
ience and training commiserate to Athe service roles they
would be performing. Although these- individuals would not

Tequire full wuniforms or sidearms, theyv' should be in

possession of the full powers of arrest.

- . 4

Garmire (1972:7) suggests that both the agencies

should be under civilian control.
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. A
" "Administering both agencies at the de-
partmental level would be a professional
staff composed of public admimistrators
directly responsible to the elected or
appointed head of government. . The public
adminstrators would not necessarily be
policemen. Indeed, they should be c¢hosen
for their administrative expertise - not
just for their law-enforcement or com- -«
munity-service expertise. .I wish -to em-
phasize the importance of developing and
maintaining civilian control over both ,
the law-enforcement and community-service
agencies."

The civilian control, coupled with specialized role

expectations inherent in the dual agency would act to.

7 .

. k]
minimize police isclation from the community, insularity
among its employees and the encompassing negative reper-

cussions of role conflick. ' Contrastly, “only appropriately

trained and suitable employees would be engaged in specific

policing duties which would act to maximize job satisfaction

and performance gfficiency.

Oné fact that'mugt be considered when discussing <the
evolution of the modern police role 1is that tﬁe pdbl}c
" police are not the only agency which offers either community
aid or law enforcement services. There are a large number
of privaté éecurity and 1investigation £firms yhich offer
seiected‘police services, as well as, a.mGI;IEQde of both

\
public and private social service agencies in\ exigtance

Ja—
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" which in closer analysis may be better equipped to provide
services and expertise required by the . public than the

-

police can offer.

The idea of é-dual brganization police agency could be
further advanced by arguing that the public police depaft—
ments have fallen into the trap that because they can
provide 24 'hour, highly mobile response to a wide variety of
calls that they should respond to these wide array of calls
and continually expand their base éf responsibilities,for
example inﬁo crime prevention and victim’assistance areas.
Because the police departﬁent'represents the ultimate powér
of"governmeazwzgrenfofce certain rules within its area of
jurisdiction and because- of people's fear 6f crime,’ the
" expansion of police responsibility and its corresponding
budget tends to be virtually immune to outside gquestioning.
The fact is,. however, tha£ law enforeement, like the
provision of any other service, is essentially a business
activity and as such the allocating of scarce resources, the
setting of priorities, and contreolling costs should be

scrutinized.

Poole (1977:37-50) presents a somewhat cynical perspec-
tive of the way public police departments used the citi-

zenrv's fear of increasing crime levels, guaranteed access
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to tax money and high profile as defeﬂders of human rights
and liberties to justify their continued inqgease of sphere
of influence and increased budgets to their Sest.advantage.
Acknowledging that the public pol£;e do appfehend a propor -
tion of criminals and law-breakers, Poole, Werthe;mér
(1974:49-60}- and a2 number of other researchers have tested
many of the assumptions and myths upon which modern policing'
ve been baséd and have-f&und that the capability of tﬂe
police to prevent and solve crimes is far more limited than

common upposed and depicted on television and movie

screens. For example:

-

"1, Routine, random preventive patrol
' in marked police cars has little
value, either in preventing crime
or in making citizens feel safe.

2. Cutting seconds or even minutes
from the average police response
time makes little difference in
whether or not a criminal is ap-
prehended.

. 3. Most serious crimes are solved
through information obtained di-
rectly from the victim or witnesk
rather than from leads developed
by detectives.

4. A large number of serious crimes
essentially solve themselves based
on information given te the re-
sponding officer; massive data
collection systems are probably
not worth what they cost."

(Poole: 1977:37-38)

b

Based on this information it can be concluded that the
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police serve most effectively as a back-up role to apprehend
{where possible) those individuals who forcibly interfere
with the lives and property of others.  Wertheimer (1974:53)
has concluded that, "police proé&de,_not protection, but
the illusion of protection; they protect us, not from harm,
but from the fear of harm."

For many business organizations and private individuals
what the police are able to offer is not enough for their
particular needs and private law enforcement or security
firms are hired té both supplemeht and replace the public
police force. Presently, in both Canadé and the 'United
States there are more individuals engaged in privaté
security than there are numbers of public police personnel.
In fact, there are a number of police departmégts which have
considered delegating specific police services to private

-

security firms.

The Institute for Local Self Government (1977:31-
42) in the United States recommends that private security
firms, through specialization, modern business technigues,
and the incentive of making a profit, could offer signifi-
cant cost savings to a municipality for specialized police
services. Table #19 shows four levels of selected police

services which a San Francisco Bay Area police department
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suggested could be contracted to private firms.

TABLE #19

MODULAR APPROACH TO CONTRACTING FOR SELECTED POLICE SERVICES

"LEVEL 1:

LEVEL 2:

LEVEL 3:

’
<

LEVEL 4:

Support Services

Non-criminal, Non-hazardous

.(such as lost child, residential

injury, abandoned vehicles, etc.)

Criminal, Non-hazardous {such
as misdemeanors,petty-theft,
ordinance violations, etc.)

Felonies,” Non-hazardous (such
as cold auto theft, cold burglary
bad cheques, etc.)

(Non-hazardous refers to requests
for services containing no prob-
ability of personal contact with
law violators, e.g. the so-called
"cold" offences.)

fInstitute for Local Self—Goéernmenp
1977:33)

I1f such a proposal were implemented in Canadian police

departments,

the law-enforcement Branch of a dual agency

police force could delineate specific areas of responsibility

which they could more realistically satisfy. The narrowing

of the public police role would offer police departments the

ability to concentrate their limited resources on specific

-
-
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duties and responsibilities which havé been priorized by the
community and which correspond directly to the training the
police officers have received. o
'
The community-service agency in the dual orgagization
police departmént could also be limited in the types of
calls it would respond to. Presently the modern police
forces respond to almost every call for service ranging from
stray pets to major public disturbances. Scme selected
police departments have hired specialist civilians such as
social workers, juvenile caseworkers,. family counsellors énd
educators and trainers to assist in responding to community
calls for service and order maintenance. As a direct
fesponse to the tradiﬁional rocles the police have expanded
to encbmpass, other community service agencies have been
restricted in the development of <their ability to meet
commurfity needs. Resultingly, Dboth the police and the
community, have come to believe that the police are the only
agency which‘ can effectively resolve certain community

problems. This situati¢n need not necessarily be true. .

Equipping a -~ variety of community social service
agencies with expanded communication and response capabili -
ties on a twenty-four hours basis would enable agencies

other than the police department to provide-



services requested. Fof the most part, these other agéncies
have greater expertise, resources and specifically :trained
personnel to more effectively resolve public dilemmas than
sworn police patrol officers. Before such a plan has any
.chance of succeeding, however, these other public agencies
must be granted some of the ﬁnique rights and responsibiii -

tfes held primarily by sworn police officers.

Because the police have been granted the legitimate
capacity and authority to use coercive force and have a

unigue access to the law by being able to exercise the power

of arrest the geneﬁgl » public have come to perceive the

police department as the only agency which shoﬁld be called
to handle such diverse tasks as proceééing against criminals
evicting drunks, directing traffic, cohtrolling: crowds,
.caring for the very young and the very old, admfﬁis;ering
first aide, settling domestic altercations and so on. The
police assert that the argument that various order ‘mainte-
nance and social service functions that they are regﬁlarly
asked to perform should not be part of the police role,
loses sight of the fact that it is the unique access to
force and law that is being requested ;nd not police skills
as social workers, family counsellors .nd psychologisss.

The solution to this dilemméﬁ&s to simply break the
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ear monopoly the police have on unique access to force and
"law and allow specific agents within a variety of social
sérvice'agenciés that same unique access to be used in specific -
situations. ﬁather than bringing highly trained civilian‘
specialists into police departments to_assist them in dealing

with .a wide array of service requests, perhaps police depart-
me;ts should begin to consider transferring specifically
trained sworn patrol officers into social service agenéies

to assist in dealing with specific requests for service wh%éh
may require unigue access to law and force. The police would

!
then perform a gate-keeping function to the appropriate social

agency.

By keeping the spectrum of responsibilities_assigned_
to the police within reason through "the act%on of allowing
vagious public and private agencies the power and ability
to handle specific requests for services previously exclusive-
ly under police domain, the possibility of an effective dual
agency police organization under civilian control increases.

r

The social service agencies involved would, of necessity, »
need to accommodate these new responsibilities in a very
controlled manner. For example, each agency céuld create
a separate branch to deal specifically with these specialized

new area of responsibility without affecting a major change
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" to their present order and bureaucracy. A fairly comprehensive

-

. . >
internal and community public relations and information package -

would need to be instituted to educate and encourage acceptance

k]

of the new roles and expectations of these specialized branches.
Individuals emplovyed invkhese separate branches would need

to possess specific Skills and t;aining to accommodate these

new roles in the individual agencies they would be operating

in. These individuals could either be former sworn police
employees who have considerably upgraded their level of training
or they would be former social service agency-employees-who

have received specific police training to properly exercise

the powers of arrest and legitimate.use of necessary force.

. .

Theilr supervisors, managers and administrators would also
have to be expert in‘these new role expectations to have
the separate agencies operate at their fullest levels of
éfficiency and accountability.

- ’ - ]

Great care must be taken for the law enforcement branch
not to be viewed by the public as aggressive and obtrusive
enforcement figuresi Negative role imaging can be minimized
through positive public< relations programs instituted by

the particular police department and by instilling in both the
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particular sworn officers in the agency :and-kfhe- general
public a sense of acceptance and importance. The ac£ of
placing these officers under civilian management will also
a. . to: minimize the insuiarity and "us against them"

identification which plagues many medern police departments.

In conclusion, the primary justifications for consid-
ering the reorganization of police departments into dﬁél
agency police orgapizations would be to minimize the
problems inherent in the role conflict between community
service and }aw enforcement systems, provide a suitable
milieu within the police départment to allow maximum
transfer of responsibilities to appropriate private and
public secufity firms and: social service agencies, and
perhaps most importantly, infuse _the p?lice organization
with nop-sworn police pergonnel, thereby decreasing the
organization's insularity from the public and maximizing the -

,r

democratic values inherent in the department.
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CHAPTER 12

CONCLUSION AND RECOMMENDATIONS

In a determined effort to create a’professional police
force which would win the confidence and support of the
general public, Sir Robert Peel set down his famous prin-

4

ciples of law enforcement which remain the foundation of

. . . 1’4
professional police service:

Peel's Principles of Law Enforcement

1. The basic mission for which the police
existr is to preyent crime and disorder
as an alternative to the repression of
crime by military force and severity of
legal punishment.

2. The ability of the police to perform
their duties is dependent upon public
approval of police existence, actions,
behavior, and the ability of the po-
lice to secure and maintain public re-
spect.

3. The police must secure the willing
cooperation of the public in volun-
tary observance of the law to be able
to secure and maintain public respect.

4. The degree of cooperation of the pub-
lic that can be secured diminishes,
proportionately, the necessity for the
use of physical force and compulsion
in achieving police objectives.

5. The police seek and preserve public
favor, not by catering to public o-
pinion, but by constantly demonstra-
ting absolutely impartial service to
the law, in complete independence of
policy, and without regard to the

—_—



justiceg or injustice of the substance
of "ind¥vidual laws; by ready offering
of individual service and friendship
to all members of the society without
regard to their race or social stand-
ing; by ready exercise of courtesy

“and friendly good humour; and by

ready offering of individual sacrifice
in protecting and preserving life.

The police should use physical force
to the extent necessary to secure ob-
servance of the law or to restore
order only when the exercise of persua-
sion, advice, and warning is found to
be insufficient to achieve police ob-
jectives; and police should use only
the minimum degree of physical force
which' is necessary on any particular
occasion for achieving a police ob-
jeetive

The police at all times should main-
tain a-relationship with the public
that gives reality to the historic
tradition that the police are the
public and that the public are the
police; the police are the only mem-
bers of the public who are paid to
give full-time attention to duties
which are incumbent on every citizen
in the interest of the community
welfare.

The police should always direct their
actions toward their functions and
never appear to usurp the powers of the
judiciary by avenging individuals or
the state, or authoritatively Jjudge-~
ing guilt ¢r punishing the guilty.

The test of policer efficiency is the
absence of c¢crime and disorder, not
the visible evidence of police action
in dealing with them..

(Radelet 1977:4)

161
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Peel's Principles of Law Enforcement reflect the basis
of“devéldpment of social control methods throughout human
culturéi_history by emphasizing the important role of the
public in any attempt to fo:malize. poiicing services.
During the periods of time when weétern cultures wege

primarily mechanically solidary societies, characterized by

a low division of labor, internal population homogeneity and

N simple'technology, there existed a form of "gollective
:bnscience" reflective of an undifferentiated and repetitive
life lexperience which lent itself to the ideal that each
society member was responsible for law enforcement. ALl
members of a community accepted an obligatiord for the good
behavior of each other based on a well-understood principle

of social obligation and collective security.

With the advent of industrialization and urbanization,
societies moved towards organic solidarity, characterized by
2 high division of labor, internal population heterogeneity
and an advanced technology. Informal forms of policing

bl

became less effective primarily &ue to the loss of a

collective conscience and a greater emphasis on acceptance

of diversity. Activities formerly structured in terms of a

\

collective acceptance of responsibility transformed them-

selves into activities requiring external administration and
. [

integration. What was formerly accomplished by a society as
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a’ collectivity {(mechanically) needed .to be assigned and
accomplished organically. This process need not necessarily
be reversed, nor could it be, but it must be recognized that

the formation of a government bureaucracy to maintain social

hd L4

contrel and order and té be responsible for law enforcement
should -not¥exclude opportﬁnities for community members to be
«involved in the deliverance of éﬁdse services. P6%ice
agencies as a whole, along with their individual empld&ees,
have become relativelf insular and i§olated' frbﬁ the

citizens they are to be servicing.

.

. With isolation comes the potehtial of the abuse of
ipdiviauakx\liberty and: the restriction of the. ideals of
democracy. ’fhis is especially trué oé gévernment agehcies
possessing a great deai of power and which are‘organized in
quasi-military structures such as ﬁhe.police. ‘In an attempt

to minimize the authoritarian potentia} inherent in the

police agen
f o ’ .
civilian influence and involvement. -

It must be infused as much as possible with

4

Peel recognized this concept'ﬁhen he referred to the
historic tradition that "the police are the'public and that
the pdblic are the police"hand emphasized the fact that the
ability of, the policé to'pefform théir duties is dependent

upon public approval  of police existgnce, actions and

N\
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behavior. Thé relationéhipjof pﬁblic and police should be
perceived as being singular among both groups rathey than
the "Us Against Them" attitude which{ appears to be 150

pervasive in modern police departments.

Upon examination of the origins of modern pclice

agencies, another important justification for maximizing

civilian participation in policing becomes evident. A
number of social scientists, including Quinney, Parks,
Bordua. and Reiss, have suggested that the power to bring
about meaningful change in an organicaffy sofzéary society
is not equally distiibuted_acroés all social class levels
and as suchlspecific social groups or classes possess the
power to maniﬁhlate bureaucracieé‘such as police departments
. _ —.
to act in their own . best interestéf sometimes to the

detriment of all other social gﬁbups or classes.

The elites of society can influence the criminal
ljustiée system to législate against specific acticns and by
control%}ng the law enforcement agencies can bring the
powerles; under the COnt}ol 0of the state (which in turn is
predominately eontrolled by the elites). Bordua and Reiss
f¥967;282) summarized elites 1interests in the formation of

early-police agencies by stating:

~

_’/
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"The form of early police bureaucracy was
: a response not only, or even primarily,

’ to crime per se, but,to the possibility
of riotous disorder. Not crime and danger
but the criminal and dangerous classes as
part of the urban social structure led to
the formation of uniformed and military
organized police. Such organizations in-
tervened between the propertied elites and
the propertyless masses who were 'regarded
as politically dangerous as a class."

_By having all levels of the police department propor-
tionately éivilia&ized, it is far more difficult for elite
interests to be ggven priority significance to the exclusion
of all other community interests.

Police ofganiiations have évolved their role and
spheres of inflhence relatively rapidly froml‘their early
béginnings.‘ In Cénada, the United Stétes and Greét'Britain,
the role of the police hashprogressed from an emphasis on
four ?rima:y justifications underlving the prime motivaticns
for organizing policer agencies including ﬁontrolling
perceived risingr levels of crime, 'quelling public riots,
limiting public intoxication and suppressing those individ-
uals labelled as befonging to the "dangerocus classes", to a
collective societal perception that the police department-is
the government agéncy that can and should effectively respond

to an immense array of societal needs rangihg from needs for

a variety of social services, the maintenance of societal

-~
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control and order and the repression of criminal activity
and law enforcement. Traditionaliy, the police have_been
given the broad and extremely vague definition of their role
in society as maintaining law and order and as a result
their role has constantly been subject to interpretation é%d
reinterpretation leading tq even further constant expansion

of expectations from the general public.

Despite this constant expansion of thé‘ police role,
both the public -ahd individual police officer; remain
fixated on the percebtion that the police are primarily
“crime fighters" while a preponderance of evidence demon-
strates that only a minority of the average police officer's
time is devoted to law enforcement activities. Since the
majority of community requests are for community service and
order maintenance the opportunity exists for a large number
cf non-sworn police_employees to be introduced into police

- organizations at most levels of functioning. The process by

which non-sworn police personnel, civilians, are introduced

-~Into the police organization is labelled as civilianization.

-

: : A
Civilianization represents the most pervasive change in

police agencies to occur in the past half century. There
are potentially four different +types of civilianization

possible in relation to the structure of sworn positions
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within the poiice agency. The first type involves the
civilianization of positions performing routine tasks which
‘normally operate outside of normal police work such as
! crossing guards and parking control officers. The second
'\\\pre is the civiliénization of support and clerical positions
which acts\to free sworgkéfficers for duties more closely
related to their specialized skills and training. The third
_;yﬁg'involves civilianization of specialist staff positions,
primarily administrative positions. The final type involves
the civilianization of scientific and advanc?d technological
positions in the laboratory and computer centers of the

police agency. Examples of all four tvpes of civilianization

have been included in this prospectus.

The actual rate of civilianization within any one
country is difficult to determine due to the fact that many
of the experiments in civilianizing positions go unreported
and thus unpublished. 1In comparison to the United States,
however, it is obvio&s that Canadian police forces have been
reluctant to practice civilianization with anv substantial

degree of commitmen¥.

Although there exists some controversy over the actual
extent of some of the benefits resulting from the practice

of civilianization, a review of the published literature
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clearly shows that civilianization of specific job functions
can be very helgful to police organizations to increase-cost
efficiency and productivity if «c¢ivilians are used to
replace, not supplement, sworn officers in the police
organization. These findings are of significant relevance
when it 1s recognized ﬁhat although public demands for
police services haveArisen éubstantially in the’past twenty
years the émount of financial and pérsonnel resources

available to the police have not been able to increase at

the same rate.

Excluding the civilianization of administrative and
sophisticated"technological support positions, nearly all
of the included example§ of empl@%ing non-sworn poiice
personel to replace existing sworn officers have cited
financial savings to the particular police department as.a
direct result. These departments also found that bv having
civilians perform activities which did not jrequire the
specific skills andA powers possessed by (sworn police

officers, the officers were freed to spend more time than

previously possible on field 1law enforcement duties.

Civilianization has also acted to provide police
departments with individuals possessing levels of expertise

and specialized training which these departments have not
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been able to develop among its own complement of sworn

cfficers.

Perhaps the most simportant, and least méntioned,
venefit derived from the practice of civilianization, is the
normalization process df the police agency whiéh is intrin-
sic in introducing non-sworn personnel into the workpiaqe,
bringing new life and versatility to the organization.
Civilianization acts to minimize the separation between the
police and the community‘they serve by providing a valuable
link bet&ei? the police and the public and fostering a
general awakeness of the problems confronted by the police
as théy attempt to perform their duties. As a direct result
the insularit§ and isolation of the police department from

the community is significantly reduced.
- 2
The limited case study of the Ottawa City Police Depart-
ment provided a concrete context to examine the extent of
—

civilianization in a Canddian municipal@goolice force and

allowed for an examination of different typeg_ of police

all pertinent topic -  areas discussed in the published
literature were identified to some extent in the interviews

completed. 4

-

personnel's reactions to this personnel practice. Almost
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N
As could have been predicted, the sworn patrol officers

and the policé association members presented the strongest
negative.perceptions concerning the topic areas‘presented to
them. These. were the individuals who had the'moét to lose
in terms of the rising instances of civilianization and as
such presented the mosé conservative responses to the

questions included in the interviews.

»

In contrast, the police édministrators and c¢ivilians
interviewed provided responses which demonstrated a greater
degree of acceptance towards the possible positive benefits
which could be derived from the practice of civilianization.

This group of employees provided two sets of comments which '

are of great interest, including:

1. Two 0of the police administrators
interviewed agreed with the idea
of highly trained and specialized
civilians could guite effectively
operate in a number of adminis-
trative positions, most notably

_— in ;he position of Chief of Police,

2. The majority of civilian employees
verbalized a perception that they
themselves could perform a number of
actyvities currently performed
solely by sworn afficers and also
expressed a willingness to take
upon themselves some of these duties
if the opportunity to do so were .
provided them.



t

a7

Recognizing the small extent of the numbers .of person-
nel interviewed and the resulting minimal capacity for
statistical significance,the interviews conducted did act to

serve the useful function o©of verification of the major

"ISBues inherent in the civilianization process and also
/ »

provided a base from which recommendations for the initiation
of the practice of civilianizing specific Jjob positions
could be formulated to assist interested police officials.

-

Prior to the formulation of any attempt to civilianize

"a Jjob position, however, it is extremely important to

preplan the implementation process. &4 list of necessary
pre-planning étéps have been included in this prcspectﬁs
conéering the most impqrtant areas of consideration which
shégld be considered prior to the initiation of any proposed
ppsition classification change. A synopsis.of these steps
will be included in a list of policy recommendations for
pol;ce managers and administrators in Canada toc consider as
they attempt to lead their departments through an economi -

-9
cally depressed period.\}

Civilianization of specific positions within police
departments as they are presently structured is not the only
alternative by which police administrators can continue to

provide policing services while resources are becoming
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scarce. The possibility of totally restructuring the police
organization into two_sebaraté agencies, one to respond to
community services calls and one to respond to calls for law
enfdrcement, both under civilian control, has been présénted
Garmire (1972:6-11) suggested‘ that such a reorganization

would result in a number of benefits includihg:

1. a drastic reduction in role conflict for
pclice employees presently inherent in
their job description

2. the community would become much more in-
volved in the administration of policing
services due to the two agéncies being
under civilian control; and

3. such a reorganization would offer num-
erous opportunities for input from other
non-police organizations and private in-

dustry to assist in the deliverance of
policing services.

The writer has supplemented Garmire's original ?ugges-
tions with the conclusion that a reorganization of this type
would enable other public and private agencies to have an
opportunity to assume responsibility for responding to calls
from the public for services which they are presently more
able to successfully complete than the police department if
they were able to share in the unigue access to law and

‘legitimate use of force presently ﬁeld.exclusively /by the
police. It is this type of rzscructing and reorgaﬁ;zation

which would maximize community reinvolvement in the main-

et
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tenance of societal control and order. <Civilianization of
specific position classification in existing structures of .
Canadian police departments 1is. the £first major step in
reducing the insularity of the police andwgreating a more
democratic system of providing specialized services to the

public.

The following is & list of recommendations for Canadian
police administrators to consider  based on this review of
the process of civilianization and its impact on police

v

agencies in Canada.

Rscomﬁ?'oanom 41,

w
p———— -

. Police organizations must reggsess their self-imaggJAuL_x
being agencies which are significantly different from other
government bureaucracies because of their unigque role and
potential power in‘fulfilling that role. The police must be
viewed simply as one ¢of many agencies of municipal government.
By viewing the police primarily as an agencf of municipal
government the fact-is emphasized that each community has
the opportunity to make their own judgements as to what thg
police force should be doing. The police need to recognize

that the community has a legitimate and important role in

7
the decision-making process of administrative policy making.
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Such a perspective also reinforces <the fact that
requested<€}T£eases-in police budget aﬁd ménbgﬁéfmcan no
longer be immune to communit§ questioning because the police
areksimilar to any other service agency and are required to

set priorities in the allocation of scarce.resources in an

atempk to control costs.

P&lice administrators also sometimes get caught up in
the process of "empire building"” (as do mapy administrators
in the public agencies). Rather than constantiy searching
for new areas into which the police department could and
should assume responsibility for, police adminiétrators
should attempt to devise responsible means by which services
currently-'providea by the police organization could be
transferred to other‘ agencies in the community (either
public or private agencies) which may have greater and more

<
specialized resources to competently satisfy the particular

request for service.

A re-evaluation of fhe police self-image is pointless,
and perhaps even destruéZive, without a re-education of the
deneral éuplic té'correspond with it. Any pfoposed ¢change
of the peolice role, or its pefceived role, _should be
aFcompgnied_by.public approval or initiation. This caﬂnot

) i
bé\aggbmplished_without a more complete public understanding

X
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of the present parameters of the police role and possible
alternatives to its-present state. This re-education can be
accomplished with the éooperation of federal, provincial and

municipal governments.

RECOMMENDATION #2: :

Police administrators should have a task analysis
’Eﬁ;fb($ed on each and every existing position classification,
including all administrative positions, within their
departments in an attempt t¢ determine whether or nbt those
individuals pfesently éerfprminé—‘the tasks are the most
profiéient and cost efficient personnel possible to be
assigned to those positions. Iﬁ this process, the specific
duties inherent in that position must be outlined and.-a
subsequent judgement} made of the paftidﬁlar skills and
talents required by an employee to most cap§bly and c¢ost
efficiently complete the entire range of posiﬁion functions
.and expectations. To complete this fhn&ti$§ éfdperly,.ﬁhe
value of sworrn officer's experience must Be placed in 1its
proper perspective. It 1s not realistic to presuppoée that
the vast majority of position classifications within the

department reguire prior sworn police officer expeérience.

P - o
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RECOMMENDATION #3: - o '

fl
-

Police adminrsérators should contemplate and review all

possible alternative position classifications which do not

presently exist in their departments. A list of numeious

possible position alternatives whiip have beenfinitiated by
éarticular police departménts in Canada, the United States
and Great Britain have been previously listed. Examﬁles of
these alterna_tive position classificatiops z c]:ude\ community
service officers, police service aides, poliﬁe cadets,

PR . - el
civilian crime analysts, and many others. The imitiation of

these alternate position classifications would act to free

-existing sworn officers to perform duties wmore relevant . to

their training-and expertise. :

Police administrators should strive %o organize and

deploy an extensive volunteer program similar to those

-

initiated by otﬂfr criminal justice and social service

agencies, particuﬁﬁrly qprrectiqnal\\fervices. Volunteers
can assisﬁxfg—meny,duties and providethe police department
.

with yet another avenue for liaison with the community.

-~

-4

i
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RECOMMENDATION #5: . .-

4 civilian career ladder offering numerous—oppg;tunities‘-

for advancement must be  structured into existing police

departments to recruit and retain civilian employvees who

display Jjob proficiency and a c¢ommitment to the police
agency and its reséonsibilities. This action-would Ttorrespond
with the recommenda;ion of the ?gverné Rep&?t which was
drafted in Great_Britain.. This action would establish a
stable and efficient group of administrative staff who woN.d
relieve senior operational &fficers of a significant po:tio;

of the paper workload which is an intrinsic part of the

operational demands of any police organization. Bouza and

_#ennedy's recommendation that a citywide career ladder for

specific civilian technocrats such as computer operators and
data processors, should be considered in an attempt -to
¢reate a potential pool of civilian "experts" who céuld
perform specific job functions which require a great deal of
specialized skill. ~ - -

RECOMMENDATION #6:

Police administrators should supplement the personnel

practice of civilianization with the practice c¢f allowing

and encouraging lateral entry for all position classifi-
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cations:. -This concept—would maéply not only from pol}ce

" department to police department bua would also encourage

exchange of personnel; from other civilian, govérnment or

. business organizations.
RECOMMENDATION #7:

The training curriculum developed for police personnel
should be adjusted to more closely coincide with actualAjob
functioniné for all personnel.' Fagin (1979:[79) qﬁéted_a
National Advisory‘Commission (1973) report which evaluated
police training in general ;n the United States as stating

\\
that training in subjects other than law enforcement, for

—_—

__example, oréer maintehance, psychology, etc. comprisés only
five toe twenty percent of the training curriculum. The
training packages offered to sworn officers must more
closely réflect the - actual duties -these_ officers are

~

expected to perform. - -

: N ;

Unlike the situation with sworn police officers who

require a shift in emphasis, in their existing training
curriculum, civilians rarely receive the benefit of any
formalized training. InsuffIEiently trained, civilian
w—Dolice personnel could potentially present a risk to the

perscnal safety of police employees in general.
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Another important issue to be idehtified is that too’

much reliance can be placed ofi the effects ‘of “training,

in training do

especially in cases where the ideals taught
not  become and remain operational because t

reinforced in all key organizational processes.

RECOMMENDATION #8:

”.

Prior to any attempt being made to civilianize any
N ;

‘ > . .
position classifications Vpolice administrators should

attempt to either gain support for the change or attempt to .

minimize negative ,union reaction to the proposed change.
This can be accomplished to an extent by involving union
-representatives in all stages of pre-planrfing and implemen-

tation pertaining to civilianization.

A

RECOMMENDATION #9:

PSlice administrators should expend great effort_: in
making the best use 'of.thé existing staff complement,
espegially the Qroup of sworn off\".cers. Many sworn officers
ha\;re the potential ' to pe.:form. a"ﬁ;g.de variety of tasks
proficiently but most often are label_ied as being able to

adequately perform the duties inherent in being a patrol

officer. Their abilities to perform specialized duties are

_)] ;
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often overlooked and never given the chance to develop

I3

fully. Opportunities to develop and demonstrate speciaiized

skills must be offered to the sworn -officer .contingent of :

any police‘department.

s SRR

Human cultures and societies ¥are continuously in a

state of flux and_are constantly chaﬁgiﬁg‘énd evolgipgﬂ The
police department as a government agency providing specialized
services_Eftfhé_communities in-which they e%ist must also.be
open to change if they are to provide service efficiently.

The process of civilianization appears to be one category 65
change which must be integraéed into thé éolicé organization.
The ~ultimate objective of an& gffort to change the police
oréanization must be to improve the guality of the se:GEces
it proviées to the community. An increase in the amount of
civiiian community control over thé maintenance of order and

——

control can only be seen as a positive move in that direction

. - LN .
in a democratic soclety such as Canada.
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