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EMPLOYMENT OF NON-SWORN PERSCONNEL IN THE MANAGEMENT

CEP POLICE AGENCIES: A COMPARATIVE PERSPECTIVE

For several years, the wrizers of police administra-
tion textoooks have advocated the smployment of non-sworn
personne. in such jobs as police dispatcher, records clerk,
jailer, etvc. Today, it is common in most police agencies
in the United States to find that -hese positions are staffad
by civilian employees. Recently, lowever, there seems to
have deve.oped a trend toward "civilianizing" what usually
would be zhought of as management jositions in the police
departmerz.l This paper will {1) -ompare this trend with
similar trends in other types of crganizations, {2) discuss
the positive and negative aspects of this practice as reported
by police managers in a recent survey, and (3} discuss the
extent of this practice in sixteen pélice agencies across tne

state 0f Texas and the southwestern United States.

Colleges and Zaspitals

Far a number of years, college administrators came
from the ranks of experienced collsge professors, and hospital
administrators came from the ranks of experienced physiciars,

The philcsophy seemed to be that ftie best person to manage a



college would be someone who had taught in a college for a
number of years and the best person to manage a hospital
would e someone who had severa. years experience practicing
medicine in a hospital. Over :the years, however, college
administration and, particularl,, hospital administration
have Lecome career fields separate from those of professor
and hezlth care practitioner. That is, additional training
and expertise are usually required today for college proles-
sors t> rise through the ranks o become college presidents
and fcr physicians to become hespital administrators., Tre
reasons for this change are sevaral.

According to Peter Seldin, "directing an institution
of higner education now means fzcing a series of unrelenting
demands., . « » The tendency tcward administrative specializa~-
tion has accelerated as has a more businesslike approach."?

He goes on to say:

Today's academic administrator is expected to Kknow
hce to handle budgetary and f£iscal matters, to be able to
dezl with government agencizs, courts, and trustees, and
tc be expert at collective largaining and public relations.
Th2 administrator is also expected to shine in managzarial
sx:1ls, organizational stra-egy, budget analysis, anri
hunan relations. The new treed of academic administrator
is variously referred to as a politician, a business ex—
ecitive, an orchestra conduztor, a Z00 kKeeper, a supar
entrepreneur, and a dispens.ng machine operator.

Regarding hospitals, Evarett A, Johnson and Richard L.
Johnsca report that, until the _ate 1930's, most hospitsis

were created almost exclusively with the patient's care in

mind and with little regard for profitability. Administrative



£

matters {financial, personnel, plant and equipment) were

handled by the governing board. The day-to-day supervision of
the hospital was conducted bv a physician or nurse administra-
tor, who generally was interssted only in the condition of

the patient and not that of the hospital's financial statement.4d
Accerding to MacEachern, "Flcrence Nightingale {the famous
English nurse] was truly the first hospital administrator,”

and her primary task was not to cure the hospital's ills but
those of the patient.>

Today, physicians who take on hospital administration

rolss "find themselves facing many challenges, not the least
of wnich is their lack ¢f formal training in management.
Thelr clinical training does not prepare them to be profes-
sicral managers of complex o:ganizations.”6

According to Seldin, the same holds true in the col~

lege setting:

The core problem, of course, is that most {college]
administrators have not rsceived training in the skills
demanded of them. They _ack the knowledge, the prepara-
ticn, and the requisites for effective administrasion.

Consequently, many c-lleges and most hospitals have

adosted the practice of hiring professional managers to
adm.nister their institutions, This is particularly so in the
area of financial management, but it also is beginning to
carry over into the personne. administration function and
othsr areas in which special knowledge, skills, and asilities

are required,



Police Agencies

In the police context, there has traditionally existed
the idea that the best person to run a police department is
someone who has considerable experience as a police officer
in that department, sometimes regardless of his or her skills
zand abilities as a manager. Becker lists several advantages
>f promoting from within the agency: ability to maintain a
particular image, high morale {(due to no outside competition
ior promotions), low personnel turnover, and greater control
cver tradition, philoesophy, and goals.8

Unfortunately, many of the conditions which led col-
~eges and hospitals to denand administrators with nanagerial
~raining (financial deficits, cutbacks, consumer dzmands for
setter service} are now at work {and have been for some time)
in police agencies. Consequently, police management demands
skills other than those raquired of the police officer.

According to V. A. Lecnard:

The administratichr of a police department s a
technical undertaking, requiring not only succsssful
experience as a policsman, but also special ta’ent and a
number of peculiar skills that are not acquirei in the
course of ordinary pclice training and experience.

Most police agencies in the United States ise a

zlosed personnel administration system in which la-eral entry
.5 prohibited in the sworn ranks.10 Consequently, the pool

7€ talent from which to caoose managers is somewha+ limited.

“o overcome this problem, several writers have recoymmended



that agencies begin to employ civilians in positions which
have traditionally been filled by sworn supervisors. Accord-
ing to Wilson and MclLaren:

At the higher levels of department manacement, Spe-
cialists will be required to direct planning, finance,
personnel, data processing, and public information. . . .
The necessary skills for the accomplishment »>f these
specialized tasks are not usually found in zae ranks of
the police force. When civilians are emploved to fill
these positions, they should remain on civilian status.
The chief will then have ¢greater freedom Lo appoint or
dismiss these assistants and to use their tzlents andg
training to the fullest extent., It should z2 established
as policy that a gqualified police officer wrno wishes to
be employed in such a specialized field should resign
his police civil service status and enter c:o:vil service
as a civilian.ll

Weston has written the following regarding civilian employees:

The challenge is to develop a program tnat (1) feeds
qualified civilians, persons with no prior solice field
experience, into all levels of the departmernt's iob
classification plan, and (2} secures acceptance of this
civilianization prcgram from the police officer rank and
file and the local police employee group.i?

And Bouza went even further:

There is nothing to prevent civilians from assuming
supervisory positions over sworn personnel. This is a
commonplace of most large police organizatisns today.t3

Vanagunas and Illiott reported the resu.ts of a 1973

survey of 493 police departments in the United Itates. The
research showed that tae greatest use of civilizn personnel
was 1n the function of legal counsel, followed 3y data pro-
cessing, equipment maistenance, and personnel. In six percent

of the departments surveyed, the Chief of Policz was considered

a civilian position.li4



Vanagunas and Elliott went on to list two questions
to be answered in deciding whether to "civilianize" a certain
position:

1. Does the job in question potentially resquire the in-
vocation of police powers of arrest and force or is

[it] otherwise by law restricted to sworn personnel?

2. Does the job Indispensably require cornsiderable police
work experienze?

According to Vanagunas and Elliott, if the answer to both
guestions is no, then the position should be civilianized.}5
Most recentlv, the Commission on Accreditation for

Law Enforcement Agencies, Inc., in its Standaris for Law

Enforcement Agencies, has made it an optional requirement for

accreditation that pesitions not requiring swern personnel be
specified as civiliarn positions and staffed ac:m:ci3‘.ngly.}*6
The Commission went cn to say that “those posizions common

to other governmental agencies and requiring s<ills other
than those of sworn cificers should be designated as civile

ian,"17

Positive and Negative Aspects

As part of th2 research for this paper, twenty-four
police departments across Texas and the southwastern United
States were surveyed regarding the employment >£ non-sworn
personnel in management positions. S$Sixteen agancies re-

sponded, as indicated in Table 1.



Table l.--Survey Respondencs

Texas Oklahoma
Amarilio PD Oklahcna City PD
Austin 2D
Dallas 2O Arizona
El Paso PR Tucson PD
Ft, Worsh PD
Lubbock PD Californisz
Midliand pD Los Arzeles PD

Qdegssa 2D

San Angelo PD
San Antonio PD
Texarkana PD
Tyler P2

Wichita Falls PD

The departments were asked to answer the following
three questions:

1. What do ycu feel are the positive aspects of employ-
ing non-sworn personnel in management positions in
your agencry?

2. What do ycu f£eel are the negative aspects of employ-
ing non=swarn personnel in management positions in
your agencz?

3. What is vycir department's policy/practice regarding

the emplicovaent 0f non-sworn personnzl in management
positions?

Positive Aspects

The positive aspect listed most ofzzn by the survey
respondents {nine 2ut of sixteen) was that aon-sworn personnel
hired for specific management positions mogr likely would
come to the job already possessing those sxills.requiréd for

the job. As mentioned above, many departmeats employ non-



sworn personnel in the position of legai advisor. The cost
of sending a sworn officer to law school is completely
outside the limits of most police depar:tment budgets. While
many police officers in the United Statss do attend law
school on their own time, and many do rise through the ranks
to become lega. advisors for their departments, most police
departments find it more cost effective <o hire non-sworn
personnel for these positions. And the same holds true for
employees involved in data processing fuinctions of the
department. The amount of training reguired of a systems
analyst is tremendous, and most police zgencies with complex
data processing systems would prefer to 1ire someone who
already possessas the required skills tran to attempt to
train a sworn cificer already on the for-e.

As polize administration becomes more complex, it is
expected that :this phenomenon will carr. over into other
management functions. Many departments aave a planning and
research unit wnich, among other things, deals with statisti-
¢al problems on a regular basis. It mignt be more cost effec-
tive to hire a non-sworn employee with zxtensive training in
statistics and sther management methodolngy than to create a
sworn position and attempt to train the »>fficer selected to
£ill the positinn.

According to some of the survey respondents {four),

employing non-sworn personnel in managenent positions



broadens the pocl from which to select managers and this
helps to bring more progressive ideas to the upper levels of
the organization., In the traditional 2olice agency, it takes
several years to rise from an entry level position to one of
upper managenent, QOverxr the course of Zime, it may be
difficult to eep up with the latest concepts in management
nhilosophy. Through appropriate use oI civilian positions,
it may be possible to bring younger employees Lo the top
faster, proviied they are willing to gilve up their sworn
positions, ani thereby keep the agency jgrowing. And, by
bringing civilians in from outside the agency, the department
may be inject:d with fresh ideas and, sossibly, private
sector experisance.

Accoriing to survey respondents, the employment of non-
sworn personn2l in management positions frees sworn managers
to supervise 3lperational functions. Waile it may not be
desirable to arave a police officer manzge the data processing
function, it is usually highly desirable to have an experi-
enced officer manage the patrol or crizinal investigation
functions, Zv using civilian personne. to manage non-opera-
ticonal functlions, sworn managers may -2 assigned where they
have the gresztest training and experience.

A relited positive aspect mentioned by survey respon-
dents is that a civilian employee func-ioning in his or her

area of special expertise is not like.; to be transferred



or promoted to an area in which he or she has little or no
expertise. A common problem in rapidly growlng agencies 1s
that personnel move in and out of pesitions relatively
quickly. Consequently, some employees barely begin to
develop their skills for one position when they are moved Lo
another. While this can be positive in terms of employee
development, it usually has a negative impact on the effective
operation of the department. By employing non-sworn personnel
for specia.ized positions, sworn personnel would have more
time to develop their skills in a given position.

Firally, a positive aspect rzported by survey respon-
dents was that it is often easier tc deal administratively
with a non-sworn employvee than with one protected by complex
civil service rules and regulations. This would apply to
positive irncentives {(pay, benefits, 2tc.) as well as negative

incentives (disciplinary action).

&égative Asnects

Almost all survey respondents felt increased employ-
ment of non-sworn personnel in manajement positions would be
resented bv sworn personnel. The rzasons listed for this

resentment are as follows:

1. The use of civilians in manzjement positions limits
opoortunities for advancement in the sworn ranks.

2. Sworn officers do not trust zivilians bto make
apcropriate decisions regariing police matters.
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3. Police officers don't like non-sworn personnel teliing
them what to do.

4. <Civilians have a limited understanding of law
enforcement problems.

The esprit de corps found in most police departments
is very vital to the smooth provision of police services.
The camaraderie experienced by mosz police officers is
founded zn the idea that the officer and his colleagues have
"been in the trenches" and they Know the most effective
methods Zor getting the job done. To bring in an outsider or
somecne who has not worked his or her way up through the
ranks is threatening for many sworn officers. According to
survey rsspondents who currently zaploy non-sworn persgonne.
in managsment positions, all of these concerns can be
alleviatzsd through effective communication between top manzge—
ment and the employees and thyoug: competent job performance
on the part ¢of the non-sworn perscnnel,

~ special negative aspect related to those mentionzd
above involves sworn officers supsrvised directly by a civil-
ian enpl-oyee. One survey respondent mentioned the possibility
that a c¢ivilian manager might have to review an officer's .se
of force {in an extra-duty assign:ent or possibly in an ofi-
duty conirontation). While the c:vilian may have the
expertisa necessary to make a projer decision in reviewing
the offizer’'s actions, it is suggssted by the respondent t-at

the civi_.ian supervisor be excludzd from the review process,
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Wwhile it was noted as a positive aspect that the use
of civilians in rapidly growing departments can help to slow
down the movement of sworn perscnnel through the variocus
functicns of the department, onsg survey respondent reporied
that the development of officers in slowly growing departments
can be curtailed through this practice. Career development
is an important process for police officers, and this is one
aspect which the police executire must consider in deciding
whether to adopt civilianization on a wide scale.

A negative aspect mentizned by two respondents is
that trne use of civilians for ugper level positions may cost
more tran if an officer were used. Many of the writers
mentioned earlier in this paper {Leonard, Wilson and Mclaren,
and otners) felt that civilianization would result in scmewhat
smaller payrolls, and this is nc doubt true at the lower
levels of the department {dispazchers, clerks, etc.)., Ar the
upper .evels, however, due to tre added qualifications demanded
by the job, it may cost more in terms of salary and benelits
to employ a civilian than it woild to £i1] the position with
a swor- officer, On the other ~and, the department may >e
willins to pay the extra cost if no officer on the force has
the sk.lls required for the pos.tion or if it was felt t-at
any sworn officer selected woul: not remain in the position
(due t- promotion, transfer, et:.) for a reasonable perizd of

time.
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A final concern indicated by Lwo survey respondents
regarced the possibility that a civilian employee might be
more wobile and less likely to stay with the department for a
long »eriod of time. The civil service system and the lack
ot lateral entry does tend to ;éck SwWOorn managers into their
departments, The civilian emp.oyee does not usually have
this -roblem, although the job narket does have an impact on
the civilian's ability to change jobs frequently. The
abili=zy to keep civillan enmplcrees versus sworn employess is

a valid consideration for the 2olice executive,

Currenr= Trends

Of the sixteen police iepartments responding te the
survevr, eight reported that thsy cgrrently empioy non-sworn
personnel in management positizns, Additiconally, one depart~
ment reported it is in the process of reevaluating its sanage-
ment zositions with the intent 5f civilianizing certain ones.

Table 2 lists several zanagement positions and Zunc=
tions currently £illed by non-sworn personnel in the respond-
ing departments. In addition =0 those listed, one department
repor-ed that one of its five zssistant director positizns
and szveral of its division~hezd positions are filled bv
civil.ans,.

In several of the case: reported, it appears that
civil.anization has been a dirsct result of the accredi-ation

process, In others, it appear: to be simply a process £



14

Table 2.--Management Positions and Functions Currently Filled
: by Non-3worn Personnel

Director of Administrative Services
Legal Advisor

Chief Helicopter Pllot
Regearch and Planning
Financial/Fiscal Management
Budget and Accgounting
Internal Auditing

Property Management

Police Equipment

Vehicle Management
Persannel Services

Building Services

Data Resources

Data Processing
Communications

Photographic Servizes

Crime Lab

Identification

Ballistics

emp.oying the best-trained parsonnel for the job.

Cznclusion

For many departments, it appears that the empiloyment
of non-sworn personnel in manragement positions is a viable
sozition to the need for sperially-trained employees In kKey
upger level jobs. To quote »ne respondent, employmen: of
nor-sworn personnel in manac2ment positions “appears =o be a
coring trend, partly because of budgetary concerns, and to a
lesser extent, because of the possibility of acquiriny more

expartise in certain fields.”
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