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I INTRODUCTION

This investigation of paraprofessiorialism is intended to set forth
the salient issues of the phenomenon as reflected in current literature and
as revealed in original research work conducted for the study. Before
proceeding however, a comment on the term ”paraprofessionél" is necessary.

The term itself is a ''salient issue'. It has as yet no clear and
consistent méaning, nor, for that matter, does any one term have universal
acceptarnce. Tﬁe various general terms in common use lnclude, in addition to
paraprofessional, subprofessional, professional aide, new professional and new
careerist, and for each individual occupational field, there are a variety
of specific terms in use. TFor the sake of clarity, this paper will use the
term "paraprofessional' or the prefix "para'" throughout, by which will be meant:

a person who performs, for pay, sub-sections of
work previously performed by professionals for
which full and traditional training is not

necessary or work that expands the scope of
professional service.

As will become clear in later discussion, this definition omits
aspects that some consider crucial to the concept, such as indigeneity, career
ladder, humén service, or supervision. lowever, these concepts are still very
much matters of debate, and so a definition has been chosen that is broad
enough to encompass most of the forms of paraprofessionalism as they actually
occur.,

The one major limitation contained in the definition to be employed in this
paper is that referring to work for pay. The investigation excludes volunteers.

Initial inquiries led to the determination that paid paraprofessionalism and

1. Adapted from Lynton, "The Subprofessional”, 1967.
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volunteerism are two different concepts, with different historical
developments, involving different "actors," performiﬁg different roles

with different motivations, and often raising different issues; in short,

a study of volunteerism is a separate study. In addition to conceptual
differences, howex}er9 there are other problems involved in including

unpaid paraprofessionals as a subject of investigation. Data on wvolunteers
tends to be more elusive, less formal. Mofe often than not, unpaid para-
professionals work part-time rather than full-time, so part-time in fact,
that it borders on the casual, The determination of who is an unpaild para-
professional, with the emphasis on "professional™ and who is simply unpaid
is often impossible to make (for example, the vicarlé wife who regularly
helps local families in the neighbourhood; the teen—~age '"candy striper"

at the hospital, etc.). Using the presence or absence of training as a
criterion is unsatisfactory because even "formal” unpaid paraprofessionals
very often receive no training. The one possible .exception in this regard
is the unpaid paraﬁrofessional in the field of law enforcement. There will
be further reference to the volunteer police paraprofessional in a later

section.

fhe_paper will begin with a survey of 1issues common, to a greater or
lesser degree, to paraprofessionalism in all occupational fields. This
will be foliowed by sections providing a more detailed look at selected
occupational fields: medicine, law, education, social work (including
correctional, health, and psychiatric social service) and . ther occupations,
The next section will déal with paraprofessionalism in law enforcement.

The final section will provide a summary and conclusion.



IT TISSUES IN PARAPROFESSIONALISM

Rationale: Historical development and objeectives

Beginning with the widespread urban unrest of the early 196N's in
the U.S., there has been a growing movement - - in government, housing, welfare,
the environment, etc. - — to involve the citizen more closely in the planning
and operation of all social services. The recognition of inadequacies in service
delivery to certain segments of society, a recognition prompted bv the unrest,
called attention to the absence of this segment from the decision-making and
service delivery process. The pre-1960's conception, in which the professional
uiilaterally offered a service to the client gradually gave way to the idea
that the involvement and participation of the client is essential. This has
been reflected in the growing trend toward citizen advisory boards, citizen
participation schemes, and also in the growing sﬁrength of consumer groups
and other '"Common Cause'' - types of organizations. The notion became firmly
entrenched that the consumer of the product, be it a service, a facility, or a
manufactured item, had to be represented in some way in the genesis of that

product.

Against this general background the awareness prew, simultaneouslv but
more or less independently in the fields of medicine, law, teaching, law
enforcement and the social service professions, in the mid 1960's that there
were serious inadequacles in service delivery for some sub-groups of the potential
client population. The poor, the minorities, the elderly, and the geographically
remot® had no voice in the system and indeed were found to be largely overlooked
or misused by the system. The level of services brovided for, and taken up by,

these groups was distressingly low.




This factor - - iradequate service delivery - - constituted the main
impetus for the development of paraprofessional level johs din the various

occupational jobs.

The reasons put. forth for the difficulties in provision of adequate

services were many:

a) perceived manpower shortages among professionals.

In the 1960's manpower shortages were felt to be accute and were
forecasted as worsening in all professions. Increasingly larger
numbers of trained people would be required to meet the needs of
the population in the coming decades, according to nredictions

of the mid-1960's. Realistically, it was not expected that public
or private funds could be made available to train and hire all the

professionals that would be needed.

h) class harriers between professional and client groups.

Tt was felt that professionals, who were drawn almost exclusively
from the middln’claSses, could not relate effectively with lower
class client groups. Because of different sets of values and
cultural standards, there was difficulty in communication between
the professional and client groups. Professionals were ill~equipped
to reach and serve certain kinds of’people. Mutual suspicion

and hostility under these circumstances were inevitable, thus

leading to further brealkdowns in service.




c¢) increasing organizational complexity

The trend amongst professional jobs was for more and more timc

to be spent in consultation, supervision and administration

and consequently less time in direct service with the client.
Paper-work demands on professionals was forcing tlem into a state

further and further removed from the client.

d) dincreasing task specialization

The growing complexity of professional knowledge led to increasing
specialization of training and practice. The result was two-fold:
nrofessionals were less willing to spend time on duller, less
challenging tasks; and it bacame too expenéive to devote professional
time to the less demanding and less desirabhle work, both of which

led to increasing unavailability of services.

The answver to these problems was, in part, the paraprofessional. A
number of advantages were expected to accrue. By hiring iess than qualified
people to perform entry-level jobs, agencies could meet their manpower needs
in an economically—feasible manner. By recruiting indigenous people to work
in their own communities, agencies would be able to reach and serve the
previously unreached, unserved groups, because the new paraprofessional with his
better understanding of the client group would serve as a “hridge' between
professional and client. le would interpret client needs to the profeésional,

and professional positions to the client. 1In so doing, he would effect

meaningful, institutionalized change in the attitudes of both groups. The
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presence of paraprofessionals'would also permit agencies and professionals

to return to a more direct service orientation, either hy paraprofessionals’
taking over the paper work, tﬁus freeing up the professional for more

client contact, or by performing the direct service work himself. And

finally, the paraprofessional could take on the less difficult, but nﬁnetheless
necessary, tasks that the professional is unwilling or unable (because of time,
cost or inclination) to perform. The paraprofessional would not only perform
the simpler tasks but also significant new functions that perhaps used to be
perforﬁed by professionals in simpler timés or that should not bhe performed

by prdfessionals at all - - for example, the more subjective functions related to
the paraprofessional's special role. The paraprofessional would have more (and
cheaper) time to spend on evening visits, or long tutoring sessions, or personal

chats. Distance and obhjectivity may be not only inevitable but also valuable

for the professional. The paraprofessional could take on the subjectivity that

is inappropriate for the professional. In short, the paraprofessional would improve

and broaden the nature of services.

There was another major reason, in addition to improved service deliverv,
that was advanced as a rationale for the creation of paraprofessional-level
jobs ~ ~ this was the eradication of poverty. The use of paraprofessionals as
a strategy in the war against poverty wasone of the essential ingredients of
the New Careers movement, the ideology for which was larpely provided by a
book published in 1965 titled "New Careers for the Poor' (Pearl and Riessman).
It proposed that hiring the poor to serve the poor was a fundamental approach
to poverty. In this view, the content of jobs derives not from poor people's

assumed lack of talent, but from those skills acquired by virtue of being poor.

- The fight against poverty would be waged by providing poor people with career



ladders so that they may begin in nonprofessional jobs and move up to
professional or administrative status, through a combination of work
experience, on-the-job training, and time release for formal education. ' The
idea was to provide people with employment first and diplomas later. For
Riessman, the crucial aspects of paraprofessionalism were indigeneity and
upward mobility, because the main goal was to produce meaningful johs for
people who need them. In this model, improved agency services is’scen almost
as a by-product, albeit an inevitable and desirable one, of paraprofessional
development, for the same reasons outlined earlier (i.e. freeing up of
‘professional time, improved inter-class communication, etc.) Seen from the
New Careers approach, paraprofessionalism would have a great 'multiplier effect”
in that it not only 1lifts the direct actors out of poverty but also affects
the various personal psychological dimensions of poverty and has additional
benefits in providing significant notential for improved service and real

institutional change.

The anti-poverty rationale for paraprofessionalism has not gone
unchallenged. Lynton2 has objected that in the fields of health, teaching
and social services, the goal too often has been job creation for the poor,
and the appeal has been on the basis of humanitarianism rather than on worker
effectiveness. As*humanitarians, agencies have rgsponded with temporary
and make-work jobs. As employers, they have not considered it in their

interest to hire on a permanent basis the workers produced by such projects.

2. Op. cit.




It is important to view paraprofessionals as a manpower resource with
potential for extending the range and quality of services, not as a means

for providing the poor with jobs.

Not only has the anti-poverty "angle' been attacked; but also the
bridging concept, and from several directions - - from those who think that
indigenous people should provide a bridge; and those who think they should
not.

Beginning with the latter, some assert that bringing the client into a
malfunctioning system only serves to perpetuate the system, not change it.

The low-income paraprofessional is empioyed only to deflect the militancy of
comnunity groups - ~ 'the indigenous stool pigeon''. The bridping concept
is nothing more than co-optation.

Then there are critics who feel sympathetic toward the idea of the
indigenous person providing a bridge, but feel that the bridging concept
is an unreasonable expeétation. Those who are interested in a paranrofessional
career are upward oriented and eager to identify as professionals. Those who
have a chance to escape poverty do not want to maintain an identification with
their less fortunate fellows.

Indeed, there are many authorities who do not accept the rationale
for paraprofessionalism at all. Many continue to believe in the concept that
only the expert can deliver services, and that most professionals are capable
of understanding the poor. This paper will not attempt to deal with such
general opposition to paraprofessionalism but will, further down, discuss specific

objections and problems related to the implementation of paraprofessionals.




In sum, then, the major general goals shared by the paraprofessional
movement in all fields were to improve service delivery - - by easing manpower
shortages, improving client/agency understanding, and becoming more client-—

oriented -~ - and to reduce poverty.

Restructuring of Service Delivery

In addition to similar history and goals, the paraprofessional
movement in all fields is deeyly involved with the re-structuring of entire
sexrvice delivery systems. For many professionals, an important major
assumption was that traditional concepts and systems could be maintained intact,
simply by fitting the paraprofessional into the already existing structureof service
delivery. But the phenomenon of paraprofessionalism is not an isolated
development. It 1s part of a larger re-structuring scheme that will probably
affect how all services will be made available to the public in the future.
The overriding concern is: llow can finite resources be made to reach and service
the maximum number of people in need? Traditional methods of service delivery are
being re-examined. Job tasks in all professions are being re-assigned. At present,

the re-structuring process is largely theoretical but in each profession it points

to a basic re-distribution of power and responsibility. Teachers are less and

less the sole authority in the classroom; dentists less the sole dispensers of
dental care; and social workers have less and less sole responsibility for case
work. Resistance - ~ organizational and professional - - exists. There is always
resistance to attempts at broad social and institutional change. Resistance is
"inevitable', according to Pruger and Sprecht.3 An organizations'

traditional modus operandi becomes, not a means to an

3. Robert Pruger and llarry Sprecht, 'Establishing New Careers Programs:
Organizational Barriers and Strategies', Social Work, October, 1965, p. 21.
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end, hut‘the end in itself. Rules DLecome sanétified, the moral or right

thing to do. The individual professional, himself,'has‘an urge to maintain

a clear distinction between thoée who receive and those who give, "the

allocation of privilege:"ﬁut, as professional associations in most

fields are telling their members, existing structures and relationships will

not endure indefinitely. There will always be change and the only questions are:
liow will that change come about; who will initiate the change; what form

will the change take. Later sections will descrihe>in areater detail the
specific systems, of whiéh paraprofessionals are only one part, envisioned

in each field. The point to be made here is that the restructuring of service

delivery systems 1s a general trend common to all fields as a concommiczant

of the paraprofessional phenomenon.
Growth of Paraprofessionalism

The third major point to raise ahout the paraprofessional phenomenon is
its rapid growth. It is, most definitely, “catching oﬁ”.k In the U.5., where
paraprofessional projects in many fields are federally financed and often backed
by federal legislation mandating or encouraging the creation of paraprofessional
jobs, the phencmenon has been growing at a remarkable rate since it first
appeared about ten yearé ago. '"Paras" are being sugpested for almost cvery

profession.A There are an estimated 1,000,000 paid paraprofessionals in the

4. The U.S. President even sugpested para-judges to "give judpes more time to
judge"™ (New York Times, March 12, 1971, p.1)
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schools; about 15,000 trdined paraprofessionals in medicine; about 30,000

paralegals employed by the U.s. government -alone.

In Canada, except in the field of education, paraprofessionalism has
not been developiﬁg as quickly, but interest is growing. For example, the
Ontario Ministry of the Attorney General is curreﬁtly conducting a study k
»of péraprofessionals in a variety of occupational fields. The study, which
is not expected to include law enforcement, will be completed in 1978.
In a recent address to the Canadian Bar Agsociation, the Premier of Saskatchewan
pointed out the need to develop paraprofessional positions in the legal profession
in Canada to expand the delivery team for services. In Manitoba there is a
New Careers project which has been training and placing a limited number

of paraprofessionals over the past few years.
Unresolved Problems

The tremendous growth of paraprofessionalism has been accomplished

despite the persistence of numerous unresolved problems and issues:

a) tension between professional and paraprofessional

Sources of tension between professional and paraprofessional are many. Job
threat is one. Professionals are worried that paraprofessionals may be used as
cheap substitutes, instead of as supplements. This fear is found amongst
profeésionals of every occupation where ''paras' were introduced.

Professionals often resent the intrusion of less-than~fully-qualified
people taking over some of their jobs. They charge that the introduction of

paraprofessionals will result in the dilution of standards within the profession.
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- This éttitudé stems largely ffom a iack of accéptance of the principles of
job re—struéturing, that.different parts: »f a job can best be performed by
different kinds of people.

Jhst as class differences were found to be a-source of difficulty between
'professional and client, so the same differences create difficulties between‘
professional and paraprofessional. Parapréfessionals tend to be less educated,
more often members of minority groups, female,kfromglcwer—claSS backgroﬁnds.

As Riessman himself, a strong proponent of the New Careers concept, asks:

"Can professionals who manifest all manner of difficulﬁies’in working with the
poor, really select, train and supefvisevnon~professionals . . .who have
themselves come out of the lower-class culture . . . in relating to the

disadvantaged and deprived".5

b) Vaguely.defined work roles

Job duties of paraprofessionals are frequently ill-defined. The lack
of job definition is not necessarily although sometimes is the result of care-
lessness or poor planning, but rather due to the genuine difficulty of job
analysis. It is a recurrent theme in the literature. An education administrator
ponders '"Who is a teacher?”6 An attorney asserts ''the lawyering process has never

been precisely defined."7 A doctor admits the '"roles and claims of all health

5. A. Pearl and R. Riessman, ''New Careers for the Poor'", New York, The Free Press:
1965, p. 200.

6. Sterling McDowell, in "Implications of the Employment of Auxiliary School
Personnel", Canadian Teachers' Federation, 1974, p. 59.

7. Joaquin G. Avelon, 'Lepal Paraprofessionals and Unauthorized Practice,
Harvard Civil Rights - Civil Libertieg I Review, v. 18, .1973, p. 106.
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proﬁessionahsare(beset by) unseemly territorial skirmishes."8 With regard

to police, James . Wilson points out 'there is no body of generalized wriﬁten
knowledge nor a set of detailed prescriptions as to how to hehave.”9
Precise job definition in most fields is an elusive goal. It is a serious
problem which continues to spin off difficulties. One is anxiety on

the part of paraprofessionals; It is unsettling and demoralizing for the
paraprofessional when he does not know exactly what he is supposed to do.

Another is increased tension between professional and paraprofessional.
There are direct job clashes as a vesult of vague job definition and
over-lapping tasks, and this contributes to the antipathy already described.

A third difficulty of imprecise job territories is that of discration -
how does the paraprofessional know when‘he has reached the limit of his
capability and therefore of his job responsibility. The paraprofessional's
judgement as to when to call in the professiénal is' a cruical but hard to
pin-point aspect of his job duties. |

There 1s a further basic unresolved issue in paraprofessional-level
job éontent. Should paraprofessionals be hired to perform the human service
contact that professionals have been ignoring, or should paras be hired to
do clerical or other routine tasks, thus freeing up the professional for more
client contact? The question is really not so simple as it here appears, nor

is it necessarily an either/or situation. But it nonetheless reflects a

8. Edmund D. Pellgrino, in "The New Health Professionals,” Bliss and Cohen
(ed.) Aspen, 1977, p.xv.

9. James Q. Wilson, "Varieties of Police Behavior', larvard University Press
Cambridge, 1968.
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‘ recﬁrring problem in the implementation of paraprofessionals in every
field. Frequently this issue 1is left unciear at the hiring stage. In
actual operation, paraprofessionals have been doing moré §f the clerical
routine work than they expected or like -~ - as'one.teacher’s ajde put it,
"more maids than aides'. What is at issue is one of the basic tenets of
paiaprofessionalisﬁ: that the para is uniquelftcapable of relating to
the client. But if the paraprofessional is hired to create and sﬁsﬁain
these client relationships, to be the client's friend and confidante,

then what happens to the professional’s role? He becomes even more remote
and alienated.

Many professionals readily accept the idea of paraprofessionalism,
1f the paraprofessional takes‘over'the clerical work. Paraprofessional job
content stems often not from the needs of the client but from vhatever the
professional happens not to want to do, whether clerical or client contact.
Paraprofessionals in all fields are resisting this, fegarding the resulting
work as menial. This continues to be a thorny issue contributing to the
fuzzy concept of what a paraprofeséional is and does. It compounds the
tension between profegssionals and paraprofessionals, and provides a source
of job dissatisfaction for paraprofessionals. Paraprofessionals expect to
do important, meaningful work, helping the client. Typically, though,  they

are relegated to the clerical or dull tasks that nobody wants.
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¢) Paraprofessional dissatisfaction

Low salary and lack of upward mobility - - “the twin cvils” of
paraprofessionalism according to Lynton10 ~- are the recurring complaints of
people employed as paraprofeséionals. Many paraprofessionals are led to
expect, during training or recruiting phases, that though they would be
starting out at low salarles, a career ladder was built in to the job and there was
a prospect for obtaining better, higher paying, more responsible positions.
Upgrading has not occurred. Although there have been exceptions, this remains
a major problem for paraprofessionals in most occupations. The result is
disappointment, low morale, even bitterness. TFive paraprofessionalsll working
in the mental health field have described, in particularly graphic fashion, the

frustration and anger experienced when they realized this 'dark cloud" existed.

d) training

As might be expected from the lack of clear job definitions, there
are few agreed-upon training standards within any occupational field. The type,
duration, content and quality of training vary widely. In some cases, professional
associations have tried to impose training standards and set training curricula.
These are not always followed. Usually, local programs and institutions develop
their own trailning schedule geared to their own specific needs. The result

is that lateral mobility among paraprofessionalgis sharply limited.

10, Op. cit.

11. Roberta Boyette, William Blount, Waren Petaway, Tthel Jones and Sandra Hill,
"The Plight of the New Careerist: A Bright lorizon Overshadowed by a Dark
Cloud', Amer, J.Orthopsychiatrv, 42(4), July 1972, p. 596-602.
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Another problem related to training occurs when instruction is offered

apart from the potential employing agencies. This raises two difficulties:

jobs are not always available afterwards; and paraprofessionals who find
employment often discover they have been either overtrained or undertrained for

the job.

e) issues of legality and formal status

No occupational field has yet completely resolved the problems of certification,
1icencing, or legal liabilities of paraprofessionals. There is little agreement
amongs t professionals or paraprofessionals within a field as to how these issues
should be handled, and the literature for most fields is replete with argument

pro and con which will be presented in the following sections. There is little

- discussién of this issue in the literature on police paraprofessionals. This

is less of a problem for law enforcement, because unlike doctors, teachers, etc,
fully sworn officers are not licenced or certified anyway, police acts and other
enabling statutes rarely specify who may or may not be employed as a police
officer, in terms of formal qualifications, and legal liabilities are usually
ciearly assigned to the employing agency, be it municipality or other
governmental level. Civil service rules continue to impede the career

development of paraprofessionals in many fields including law enforcement, but

the question here, as in certification, licencing and so on, is: who

initiates policy. Civil service rules and legislation can be, and have been,

changed, when the desire to remove such obstacles is great enough.
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Evidence

Earlier, the paper described the general objectives of paraprofessionalism:
15 to improve service delivery by easing manpower shortages, improving client/
professional relationships and returning to a greater c¢lient orientation
and state of service availability, and 2) to reduce poverty by employing the
previously unemployed.

" The paper also described difficulties encountered in the process - -
tension between professionals and paraprofessionals, ill-defined work
roles, paraprofessional dissatisfaction, lack of training standards, and
legal obstacles.

Growth of the paraprofessional movement‘has not waited for these
problems to be resolved. The push towards paraprofessionalism has seemed
inexorable. The possibilities of meeting manpower needs and improving services
have been, apparently, too attractive for agencies to resist. The ready
availability of funds in the U.S. to institute such programs has contributed
to its appeal.

As to whether the expected objectives were achieved or whether predicted
failures materialized, the evidence is inconclusive and sometimes contradictory.
Whatever the advantages and disadvantages claimed, little has heen proven.

It has been difficult to prove, irrefutably, that paraprofessionals have
improved service delivery. Similarly there is no incontrovertible evidence

to prove, for example, that standards have been diluted or thét professional jobs
have been lost. Much of what is written about paraprofessionals has been
written by people who are already deeply interested in or committed to its

development.
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It 1is clear that problems, as outlined carlier, exist but this does not equal
progrém failure. Objective research studiles are not found in abundance,

and certainly Egg_defiﬁitive study has not yet been conducted’in any field
and probably never will.,  The methodological~prob1ems, not to mention ethical
problems, in&olved in doing suéh a controlledkstudy of the effect of
paraprofessionals are insoluable.

Typically studies of program success such as exist consist of seeking
evaluative‘opinions on the part of program staff, profeqéional and para-
professional, as to whether or not services have improved. Ohjective measures
of level of service delivery or program effect are infredquent or very |
circumscriﬁed. Even.evaluative opinions of client froups arc rare. This
kind of study is much more difficult, time—consuming and expensive to do.

And, the results are often discouragingly inconsistent. Some studies shouw that
clients welcome paraprofessional serviges, and tall: more rcadiiy to a "para"
than a "pro'". Others show that clients feel slighted when a paranrofessional
tries to help them, and will talk onlv to a "real" doctor, or social vorker, or
vhatever. Some studies have shown that paraprofessionals come to identifv
increasingly with professionals; others that paraprofessional identity with

the community intensifies overtime.

Even such factors as cost-effectiveness have heen largely overlooked.
TFrequently, cost-benefit ''studics" consist in pointing out the lower salaries that
paraprofessionals receive:and concluding thay the program saves money. But
if properly used, paraprofessionals should be employed to enrich and augment
services and therefore may add to total agency costs. This should be
balanced in turn, by the recognition of pbtential or actual savings in alternate

social expenditu:«:s. Such comprehensive studies do not yet exist.
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However, in ten years of operating time, a Bcdy of kncwledge is
accumulating. The particular‘circumstances and forms of effective intervention
are becoming clearer. For example, in most occupational fields it has been
found that age énd attitudes of professionéls are important determinants of
program suCcesé. Paraprofessional programs are more likely to succeed when the
professgionals involved are young and when they accept the concept of para-
professionalism in theory. In the medical field, middle class clients accept
paraprofessionals more readily than upper or lower cléss clients. In all
fields, the mere passage of time has been the most importamnt factor in re&ucing

professionals'oppbsition or hostility to a paraprofessional program.

This section, Issues in Paraprofessionalism, has presented an overview
of common concerns -~ - goals, growth, re-structuring, problems, and evidence.
The next section will take a more detailed look at individual fields to see

how these issues are manifested in each particular profession.
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IIT THE PROFESSIONS
Medicine

The history of the'devélopment of paraprofessionals12 in the field of
medicine shares in common with other fieids a basic recognition of need for
improvement in service delivery. Beginning in the 1960's the shortage of
trained doctors became acute. There was increasing awareness of neglected
areas in health care - - the chronically ill, prevention, patient education,
~health maintenance, and services in remote locations. ’In the‘U.S., this
awareness coincided with the increasing avallability during the Vietnam War
of large numbers of military medical corpsmen who, upon discharge, had well-
devéloped skills, but skills that were not immediately transferable to health
work in civilian life.

The first effort to train paraprofessionals in medicine involwved nurses,
but the program failed because the national (U.S.) accrediting agency for
nurses denied accreditation for the courée at the time on the grounds that it
was inappropriate and dangerous for nurses to assume these medical tasks.

Just how much: thinking has changed in the last 10 years is illustrated by the
present acceptance of the concept of nurses trained to supplement and substitute
for doctors both in the U.S. and Canada. Such persons operate under the title

- of "nurse practitioners'. Discussion will return to this later.

12. The term "paraprofessional" is never used in the medical field except in
relation to mental health aides. For the sake of consistency this paper uses
the term 'paraprofessional"” but in medicine the terms actually employed. are
"physician's assistant', 'physician extender', and 'mew health professionals",
or "nurse practitioner". "Paramedic'" is a term used to apply to people

~trained for emergency situations only and employed usually by police and fire
departments. |
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The first successful course to train paraprofessionals in medicine
began in 1965 at Duke University and enrolled former medical corpsmen, many
of whom may have had up to 2,000 hours of training in the military before
entering the course.

There are currently 56 programs operating in the U.S. to train people
(with or without military experience) as paraprofessionals in medicine, and
over 200 programs training nurses for expanded roles, in Canada and the U.S.

Beginning with the first, there is a wide variety in type and duration
of training. Courses for former military medics vary in length but average 12-15
months and end with a certificate. For those who were not military medics,
courses again vary in length from 1 to 4 years, but average about 2 years,
ending in either a certificate or a baccalaureate degree. Courses are offered
in medical schools or in universities in non-medical settings, and usually
include, after formal training, a mandatory one-year (approximately) period of
clinlical internship under a practicing physician in a hospital setting, or in
any other setting ( prisons, public health centres, etc.)

Competition for placés in paraprofessional training programs is
high. It is estimated that for each class of 35 students there are 1,000
applicants. There is a rigorous . screening process, patterned after that for
tréditional medical schools. Tuition is high (about $3,000 per year) but is

heavily subsidized by the U.S. federal government.

Curricula generally train students to elicit a comprehensive health
history, perform comprehensive physical examinaﬁions, simple diagnostic laboratory
tests and basic treatment of illnesses, including minor surgery, and to respond
to commonly encountered emergency care situations. Some also provide training

in preventive care.
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Initially, trainees ﬁénded to be white and male. Now more and more
mihorities and females are béing trained. Most~applic§nts have had some college
tfaining and almost all have some kind of previous experience in the health
field (as medical technologists, for example)., Average age at graduation is
36 and many go to work in’areas with sparse health care resources. They &ork
for doctors in solo or group practice; they’work for clinies, hospitals, nursing
homes, and other institutions. The average salary in 1975 was $14,300 in the
first 2 years of employment. All those in a 1975 Survéy who had been working
more than 5 years at that time earned over $15,000, ﬁith almost half earning over
$20,000. There are now about 5,000 paraprofessional medics in practice in the
U.S., and they are being graduated at the rate of 1200 per year. They have
formed their own association - - the American Academy of Physicians' Assistants.

Training for nurses to become nurse practitioners also varies widely,
including in-service é6r formal training, with or without internship, offering
varying qualifications (certificate, masters' degree), and lasting anywhere from
3 to.24 months. Enrollees are not even always R.N.'s but usually are.

A recent studylgf 46 different training programs showed that all had
similar content, but the longer the training, the better were training goals
impelmented. However the varying admission requirements were found to be
unrelated to program goals achievement.

Students in these courses, as might be expected, are overwhelmingly female,
and tend also to be white. They are usually in their early 30's ;nd one survey

showed that about half are unmarried.

13, "Implementation of Goals in the Curricula of a Sample of Pediatric Nurse
Practitioner.Associate Programs', R.L. Taunton, J.S. Sakumura and J.M.Soptick,
ANA, Kansas City, 1976.
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Nurse practitioners often function in a pediatric setting and one
authority who has been involved in training - - Dr. Henry Silver ~ - performed
studies that demonstrated a pediatric nurse‘practitioner can iépfggg“ghe
pediatrician for abotit three-quarters of his duties. In Canada there are
several programs which train nurse practitioners to provide services in the
North. Ancther common setting is maternity practice. There are now, in all, over
7,000 nurse practitioners in Canada and the U.S.
In medicine, as in every other océupational field, traditional notions
of the division cf labour among !D's and other health personnel and the locus
of authority and decision-making are being called into question. The previocusly
closed precincts of the physician's activities are now being safely and comptently
entered by other health workers. One health expert quoted in Hapgood, states:
Fully 80% of illness is functional, and can be effectively
treated by any talented healer who displays warmth, interest
and compassion regardless of whether he has finished grammar
school. Another 10% of illness is wholly incurable. That
leaves only 107 in which scientific medicine - at considerable
cost — has any value at all.
Traditionally all medical tasks, of whatever level, were deemed to be the
purview of only fully~qualified professionals. Dependence on the physician
created severe demands on his time, inflated his value and limited his accessibility.
New systems of health care delivery are being developed as alternatives to present
patterns which have not resulted in universally available, reasonably priced,
compassionate accessible care, seven days a week, twenty-four hours a day, at a
convenient location to where people live. The feeling is growing that what is needed
in health care is someone who will take the time to listen, to explain, to allay

anxiety. More money and more professionals is not sufficient. The founderlgf the

Kaiser-Permanente system (in the U.S.) has conceptualized a re-design of the

14. David Hapgood, ''The Average Man Fights Back," Doubleday: N.Y., 1977, n. 49.

15. S.R. Garfield, in A. Gartner, 'Paraprofessionals and their Performance",
Praeger: N.Y. 1971, p. 78-79.
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entire health delivery system. At the heart of the new organization of
health services would be a testing centre, from which people would be referred
for preventive maintenance, health care, or sick care. Only ”sickvcare” would
_ be manned by M.D.'s (with paraprofessicnal assistance). All else’would be
doné soleiy by paraprofessionals.
Not everyone’agrees about the new role of paraprofessionals. A recent
AMA manual described the paraprofessional as '"still a poorly understood member
of the health team.' It may be that doctors do not want to understand. There
is still a great deal of professional hostility toward paraprofessionals in
medicine, despite its rapid growth. As,Haﬁgood father uncharitably puts it:
"The doctors viewed the (paraprofessional) with mixed feelings. He spelled money
in thelr pockets if they charged‘their rate for his lower-paid Qork e
But on the other hand, could they share the mysteries . . .?“16
Officially, the AMA has endorsed the concept and plays a major role in
accrediting curricula and in certifying paraprofessionals. But as we shall see
later, a continuing complaint of paras in medicine is lack of acceptance
and regard by M.D.'s. One stuay reported in Gartnerl7found that younger doctors
were more favorably inclined toward paraprofessionals than older doctors. This
suggests that paraprofessionals will be more wlecome in the coming generation of

doctors than in the present one.

16. Hapgood, op. cit., p. 71.
17. Op. cit., p. 78.



The public legal status of paraprofessionals in medical practice is a
"~ welter of confusion. This legal confusion has not for the most part touched
nurse practitioners because they are able to function under their nurses' status
without new legislation. For those paraprofessional medical personnel
not certified as nﬁrses, there are problems., Many states in the U.S. do not
permit them to practice at all. 1In every locality where paraprofessionals now
practice, amendments to the various medicnl practice acts have been the means
of permitting them to function. There 1s a national certification test for
medical paraprofessionals but it is currently required in only twelve states out
of the thirty that have paraprofessionals.
There 1s no consensus on the degree of supervision required, even
though most enabling statutes use the words "under the direction and
supervision of a licensed physician''. Supervision, in fact, appears to be
one of the most challenging aspects of medical paraprofessionalism and the
issue of '"when to consult" is the key and still unresolved question. The decision
to consult is in the paraprofessional's hands. Therefore the most important test
of a para's competence is his ability to judge where his competence ends, and when
he must call in an M.D.. Studies reported in Bliss and Cohen18 show that medical
paraprofessionals tend to err on the side of restraint. But paramedical practice
is becoming increasingly independent of M.D.'s especially as they become less
tied to hospitals and structured settings. Decentralized and informal neighbourhood
health care clinics, of a small scale, are more and more frequently the locus of
practice. In New York City, pediatric nurse practititioners now handle one quarter

of all patient visits to the city's network of 80 such small health stations.

18. Op. cit.




Three states in the U.S. have now authorizéd limited indepedent practice for
medical paraprofessionals.

Although there have been no medical malpractice suits thus far involving
paraprofessionals, the liability to the M.D. would be greater if he had
delegated medical acts to paras. Some insurers will not provide coverage
for paraprofessionals, or for doctors hiring paraprofessionals; others provide
coverége but at greatly'increaééd rates.

Clearly the consensus is, at least among insurance companies, that para-
professionals are less reliable and more risky than fully-qualified doctors.
But the public does not seem to think so. |

There has so far been little opposition or hostility documented from

- the client population. Most client surveys have found high support for the use of

paraprofessionals. A supervisor of one paraprofessional program reported that some
problems missed by doctors have been caught by para's, not, in all probability,
because the para was more skilled but because he had more time to devote to the
case; The same source reported that a mother whosekchild saw a doctor because the
para was absent called the para at home to ask if it was all right to follow the
doctor’s advice.
A 197419 survey of medical paraprofessionals revealed the following problems:

1. Most paraprofessionals felt that doctors had an "appalling ignorance'" of the

para concept. The paraprofessionals themselves are convinced that they

can provide more readily avallable, more efficient and ﬁore economi.cal

medical care, but feel they are not appreciated by doctors or (regular) nufses.

They especially complained of the reluctance of nurses to accept the

suggestions or instructions of paraprofessionals.

19. E.S. Bursic, in Bliss and Cohen, op. cit., p. 195-206.
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2. The lack of precise legislation on the status and permissible activities
of paraprofessionals causes problems. The ambiguous and delicate unresolved
legal questions. of 1icensuré and liability make M.D.'s wary of hiring para-
professionals. 1In fact, paraprofessionals, once hired, are still in danger
of losing thelr jobs due to charges of practicing medicine without a license
and this has happened on several occasions.
The imprecision of enabling statutes leads to arguments over permissible
activities. A recent article in the New York Times,20 for example described
the fight on-going in the State legislature over whether existing regulations
do or do not allow paraprofessionals to prescribe medication.

3. There is professional discrimination against paras. Many doctors, according
to paraprofessionals, wlll not delegate tasks for fear of appearing‘
incompetent to their peers. Other doctors resent paraprofessionals on personal,
emotional grounds. Others, especially nurses, feel a job threat. Uncertainty

about the paraprofessional role is responsible, say the paras, for this

hostility towards them.

4. Paraprofessionals feel that thelr salary is too low.

5. There is now a concern that too many paraprofessionals are being turned out,

making jobs more difficult to get.

6. Jobs frequently underemploy paraprofessionals. The para is disillusioned
with the mundane tasks he is required to perform, after training programs
misled him into thinking he could effect real change in the system, do ''good

works' with and for the people, and so on. Some feel they are being used as LPN's

20. '"Physicians' Assistants Face Loss of Right to Prescribe Medication",
Richard J. Ceislin, New York Times, February 20, 1977.
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(licensed practical nurses). Others feel exploited i that M.D.'s
over—-tax them and leave them to run the show, presumably while they,
the M.D.'s, make for the nearest golf course.

Despite the problems, there is little question that pzraprofessionals
in the medical field are here to stay. For all the "cons", the 'pros' have it,
apﬁarently. One study, in l975,kshowed that the use of pafaprofessionals increased
the number of patients served an average of up to 25%. Another study, a
federal evaluation, conc1uded that paraprofessionals "proved to be an economic
" boon to the physician''. Bliss and Cohen point out that though there is plenty
of dataito show the extent to which paraprofessionals in medicine can improve the
balance sheets of private ﬁhysicians and public hospitals, there is little to
show the extent to which paras can improvevthe clinical outcbmes of sick people.

Still, the federal government in the U.S. has invested heavily in the
development of paraprofessiohalﬁ in medicine. National legislation passed
in 1975 cites | as a priority, "the training and increased utilization of
Physicians' Assistants'". Other legislation in 1975 and 1976 authorizes funding
to support such programs.

The future of paraprofessionals themselves is less clear.  There is no
built-in mobility - - a paraprofessional wishing to become a doctor gets no
credit for his experience as a para but must begin all over as any entering
freshman. Presumably, his special background is taken into account in admission.
One final point - - in the 1960's, paraprofessionalism in medicine was prompted
by a severe doctor shortage. Since then, the number of medical schools and
graduates have nearly doubled, thus easing the shortage considerably. Héw this

will affect the paraprofessional phenomenon in medicine is unknown.
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Law

In 1968 the American Bar Association formally recognized
"that freeing a lawyer from tedious and routine
detail, thus conserving his time and energy for
truly legal problems, will enable him to render
his professional services to more people, thereby

making legal services more fully available to the
public." 21

The ABA accordinglyvrecommended the legal profession recognize
that there are many tasks in serving a client's needs which can be performed
by a trained, nonlawyer assistant that is, paraprofessional, working under
the direction and supervision of a lawyer, and that the profession encourage
the training and employment of such assistants,

There are no estimates of the total number of legal paraprofessionals
now employed, but there are well over 20022formal educational programs for
training legal paraprofessionals in Canada and the U.S5. Most of the published
information available on paraprofessionals in law originates in the U.S. so this
paper will of necessity deal mainly with the American experience.

The main objective in the development of paraprofessionals has been
the delivery of legal services at lower cost to a greater number of people.
The efforts of private and legal aid attorneys are perceived as insufficient to
meet the needs of not only the poor but also people of moderate income. Problems
of inadequate staffing, physical inaccessibility and lack of rapport have all
been cited as obstacles in the delivery of effective services.

Although training programs for legal paraprofessionals are offered in a

varlety of institutions, they appear most frequently in community or junior

21. "Liberating the Lawyer', America Bar Association, June 1971, p.5.
22u Some estimates ‘place the figure at over 5000
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colnges. Some are in regular four-year institutlons, such as thé program at
Carlton University in Otﬁawa?s'rraining is usually comnected to the law
profession in some way, in the form of advisory committees ofklawyers, or having
administrative connections with law schools or local bar associations. The
éurriculum usually follows that suggested by the ABA in 1971. 1In 1974, the ADA
began formally acerediting courses but has so far (as of April 1977) only granted
approval to 26 programs. kIn Canada, the Bar Association currently approves

no programs, but the Executive Director stated that the CBA intehds to appoint

a staff member who will "be invdlved in the matter of legal assistants or para-
legal personnel”?4 The form of involvement is unspecified.

Some training programs are conducted by private paralegal institutés,
unconnected with law schools or universities. There are many such programs in the
U.S5., and at least one in Canada -~ - in Montreal. The Quebéc Bar Assoclation is
in no way involved in it, but most of the teachers are lawvers.

Not all training programs are fotmal educational programs. Many are
in-service. One survega%ound that 607 of paralegals have had no formal training.

The length of training courses varies, from two months to four years. Most
train people as specialists; some as generalists, Courses may end in a certificate,
an associate in science or arts degree, a baccalaureate degree, an M.S. degree, or
a B.A. In law. Admission requirements are varied: none, high school diploma, a
B.A. degree, 18~year age minimum, employment as a legal secretary, satisfactory

performance on legal aptitude tests, etc. Many programs are evening courses, so

23. The program at Carlton is not a paralegal training program in the same sense
as others under discussion. While its stated objective 1s "to bridge the gap
between the law and the citizen", it is not intended to prepare people to
practice law in any way, but rather to understand it in a social sclence context,
Professor R.D. Abbott of the Department of Law, in a personal communication with
the author, stated that many graduates of the course go on to professional law

schbols, but recelve no formal credit toward a law degree for courses taken
at Carlton.

24, J.M, Cantin, in a letter to the author, dated June 6, 1977

25. "The Significance of Paralegals in the Legal Services Program', NPI, Washington,
n.C., 1975, p. 6.
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enrollees typically hold jobs during the day in law offices (as clerks, secretaries).

Paralegals tend to be young (under 30) and female, especially if employed
in the private sector. 1In public laﬁ, paralegals are more equally divided
‘amongst male and female.

Most paralegéls have had some college training. One survey placed
the figure at 70% with college-level work at the time of entering a paraprofessional
trainiﬁg program,

A 1974 survey conducted by the National Paralegal TInstitute in the U.S.
showed that there is a relatively high rate of blacks among paralegals (21%
compared to 9% for the general population).

The same survey showed that salaries are low (almost all under 38,000
annually) and upward mobility is practically nonexistant. There is no hierarchy
of functions among paralegals, no systematic changing of duties that might be
considered advancement,

The duties of paraprofessionals in law vary greatly -~ - from office to
office, and according to the training and background of the para himself. They
may conduct intake eligibility interviews in public law offices, interview clients,
do counselling and referral work, and perform clerical and communication functions.
They may represent clients at administrative hearings. In private offices they
may assist in preparing cases for trial by summarizing and indexing depositiomns,
may keep records and prepare court accountings in the administration of estates
and trusts, may make arrangements with clients to appear at hearings, may prepare
pleadings of a repetitive nature, draft post—-trial motions fof review by a lawyer,
interview witnesses, etc. Although legal paraprofessionals perform a variety
of tasks, in one survey26almost all felt they should be allowed to do more and

that they could be used more effectively.

26. ''The Training and Use of Legal Assistants," ABA 1974, p.24.
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The degree of supervision of paraprofessionals varies. 'Some work
very closely supervised by attorneys and some are allowed to work independently
under the general direction of an attorney, with only completed work
reviewed. In the NPI survey mentioned earlier, the overwhelming ﬁajority ofy
paraproféssionals in law practice felt they should be allowed to work
independently. Speaking for the paralegals, the NPI states that the paralegal
comes to the job with considerable vork and life experience. lle may,kthough,
because he lack; the attorney's education, feel ignorant and the attorney
"either reinforces that know-nothing feeling or‘can encourage the paralegal
. .to build on his existing knowledge, attitudes, and skills"%7 On the othef
hand, an ABA publication speaks of the need for professionals ''to exercise the
control“.28
Thus there is evidently sources of friction between lawyers and paralegals
over work functions and degree of independence. Paralegals are even opposed to
the ABA's accrediting paralegal courses, because ''paralegal occupation is new and
accreditation standards . . .are premature"%9 It is apparent that pavalegals
resent any attempt by lawyers to control them. In 1974, paralegals in the U.S.

formed their own association, and in 1975 resolved to become a ”professional"

assoclation for paralegals.

27. NPT publication, op. cit., p. 130.
28. Certification of Legal Assistants,'' ABA, 1975, p. 29.
29, NPI publication, op. cit., p. 13.
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There is no licensing for paralegals, and likewise no agreement as
to whether or not they should be licensed. In general, paralegals resist
licensing, especlially 1f dispensed by the ABA, since they see it as a means
of restricting the growth éf paraprofessionalism. Other paralegals welcome
‘licensing, motivated by a desire for status and greater recognition.

'Amongst attorneys, as with doctors, there are mixed feelings aboﬁt
paraprofessionals. In one survey, about half the firms surveyed indicated
that at least initially there were problems in the relationship between
paraprofessionals and the rest of ﬁhe staff, but these diminished with time.

Paraprofeésionals themselves feel that younger lawyers accept them
more than older lawyers.  The older lawyers are seen as more skeptical, less
flexible, and inclined to feel that only a law degree qualifies a person for
legal work.

There are hostilities based on job insecurity, and with some basis.
About one~fifth of the firms sgurveyed (ébove) said that as a result of hiring
paralegals they were now hiring fewer lawyers. But over one-half reported that
the employment of paralegals had not affected their employment of attorneys.

Almost none (less than 5%) of the firms surveyed reported better quality
work from their attorneys because of the assistance of paraprofession.ils.

However, there remains a compelling reason to hire paraprofessionals in
law practice. The ABA did 4 cost analysis showing that a lawyer could double
his income by hiring a paralegal to assist him. In a chapter entitled "Increasing
Your Net~Income”?0the ABA explains the necessity of breaking down tasks into
mini-systems and reorganizing the work so that each procedure is efficiently

completed by the least expensive person competent to handle that procedure.

30. in "Ldberating the Lawyer" op. cit., p. 43. ff.
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This technique is not an unmixed blessing for attorneys. It is a
technique that has been discovered by a growing ﬁumber of legal clinics.
Prices are kept down by a number of means: hifing paraprofessipnals,
accepting cases only in which the attorneys in the clinic have specialized,
and shortening preparation time by breaking down standard procedures into
smaller work modules that can be completed more efficiently.

This represents a basic re-organization and re-structuring of service
delivery in the law profession that is likely to become more and more common
in the future. The first of these opened in Los Angeles in 1972, and is now a
major producer of low~-cost legal services. Prices are posted in the offices
and customers can coﬁparison shop. As such, these legal clinics pose an
economic threat to attorneys in traditional practice. But despite charges of
unethical practice brouéht by local bar associations, this restructuring is
likely to proliferate, with paraprofessionals being a integral element in the
new type of delivery system. This type of practice holds great appeal
for many paraprofessionals for the opportunity it provides to service low-income
neighbourhoods. . "Unauthorized practice" statutes are not seen as an impediment
to paraprofessionals because there are no specific guidelines as to what constitutes
the practice of law. lHowever, one advocatglof paraprofessionalism urged legislators,
nonetheless, to draft statutes which clearly state which functionsof law practice
are delegable to paréprofessionals.

The use of’paraproféssionals is certainly expandingB%espite the absence

of clear legal status. In Canada, the Ontario Ministry of the Attorney General is

31. J.G. Avila, op. cit.

32, In the U.S., approximately 1200 paraprofessionals in law are being trained every
year, according to a 1971 report.
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looking into the need for recognition and definition of the roles of
paraprgfessionals in the Law Soclety Act. Use of paraprofessionals is becoming more
varied.  In California, special paralegals are being created to help the elderly.
The paralegals are themselves senior citizéns who can more readily act as
advocates for elderly peéple. This is a clear reflection of the goal of
breaking down barriers between the courts and the people.

An important development has occurred in the U.S. government. Paralegals,
as of August 1975, have been incorporated into the federal civil service
structure. Significantly, the c¢ivil service acknowledged that it was
esﬁabliéhing the new positién in response to developments in the field. Civil
service structures do change in response tb changing times. Even though the
position 18 now thoroughly bureaucratized it still reflects the general
uncertainty about what a paraprofessional in law is or does. The bulletin
defining’the new series leaves it as a fairly vague grab-bag: paralegals
will do work '"not classifiable in some other series"?3

As for the future of paraprofessionals in the practice of law, there is
some concern that too many are being turned out now and jobs, at least in the U.S.
are becoming scarcer. In Winnipeg, however, a recent advertisement in a local
newspaper for a paralegal to work for a trust company brought a very small response
and attracted nobody qualified; the job is still available.

A sméll proportion (about 10%Z in one survey?éof paraprofessionals themselves

view their status as merely temporary, with personal plans to pursue a law degree.

33. U.S. Clvil Service Commission Bulletin 930-~17, August 11, 1975, Attachment 1, p. L.
34. "The Training and Use of Legal Assistants: A Status Report" ABA, 1974, p. 25.
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As a concept, though, paraprofessionalism in law is well established.

Here is the conclusion of one report:

"The great variety of tasks formerly performed only

by attorneys and now being assigned to legal assistants

with very satisfactory results indicates that substantial
opportunities for increased efficiency and productivity are
avallable to those attorneys willing to surrender the more
routine and repetitive tasks they presently perform
themselves.. The acceptance of the concept that certain
functions can be effectively delegated to nonlawyers

carries with it a great responsibility for the attorneys

to supervise and control the efforts of the legal assistants
who perform those functions. The firms (in this particular
study) . . .agreed that the opportunities for improvement 35
more than justified the assumption of such responsibilities.”

35."Liberating the Lawyer'", op. cit., p.64.
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Teaching,

The introduction of paraprofessionals in the schools dates back to the
1960's. The two major motivating factors were the teacher shortage and rising
salaries., Paraprofessionals were seen as a way of maintaining effective service
levels at reduced cost.

Other factors were involved as well: changing needs for school services,
new dimensions in education requiring a more complex and demanding role for
teachers; helghtened awareness of the special learning needs of disadvantaged
children; recognition of communication gapé between middle-class p?ofessionals
and lowgr-—'class pupils.

Federal funds, in the form of Local Initiative Program grants, acted
as the catalyst in the growing use of paraprofessionals in the schools, particularly,
in the western provinces.

As with other professions, paraprofessionalism in teaching is embedded in
é context of over-all structural change. The new model of service delivery is
referred to as "differentiated staffing' and in general it involves a re-
organization of the teaching functions within a school so that duties fofmerly
assigned to the classroom teacher are redistributed among staff on the basis of
regponsibility, function, skill and salary. A typicalldifferentiated staffing
plan, developed in 1969?6calls for various levels of teaching staff, from
instructional aide (paraprofessional), through associate teacher, staff teacker
and senior teacher, to master teacher, Each would have different duties and
responsibilities.

Paraprofessionals were part of a total differentiated staffing plan
introduced into nine Manitoba schools in 1971 with a grant of $200,000 from l.e

province. All involved several simultaneous departures from standard

36. The Temple City Differentiated Staffing Plan, in "School Staffing Practices',
Department of Educational Administration, University of Alberta, 1976, p. 12,

e
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teaching methods, including (in addition to the use of paraprofessionals)

team teaching, individualized instructibn, open education philosophy, volunteers,
and in—service training. One project terminated in 1974 when'provincial funding
ceased. The others are still in operation; The adoption of differentiated
staffing by school systems in Canada has been limited. However, the introduction
 of paraprofessionals, without a complete reorganization of school personel, is
now a common -occurrence, and is often locally funded. For example, the Winnipeg
School Division No. 1, in 1976, funded ethnic teacher aldes in immer city
schools‘at a cost of $320,000.

A recent bulletin of Stétistics Canada points to the continuing growth
rate of paraprofessionals in Canadian schools. In 1974, there were nearly 6,000
paid paraprofessionals working in public schools 1n seven provinces%7 an increase
of 49% over the previous year. Manitoba in 1974 reported 1,174 paraprofessionals
in the schools, an increase of 85% over 1973.

According to educational theorists writing in the area, paraprofessionals
perform a wide range of tasks, including clerical, maintenance and supervisory
duties, as well as teaching duties that would involve them with "ongoing day to
day interaction with students in classrooms following the strategies . . . .

38
prescribed by teachers',

such teaching dutlies to include participation in long
range and daily class planning, work with small groups or individual children,
preparation of lesson plans under the direction of the teacher and assisting the

children in independent studies.

37. Quebec and Alberta could not, at that time, supply reliable data; Prince
Edward Island used no paraprofessionals.

38. N.J. Chamchuk in "Implications of the Employment of Auxiliary School Persomnel"
Canadian Teachers' Federation Publication. »
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The reection by teachers' drganizations has been one of resistance to the
involvemeht of paraprofessionals in the inétructional process., They are completely
united inAtheir determination of what paraprofessionals éhould not do, and that
is teach. Virtually every provinciai teachers' federation has prepared
poéitibn papers outlining what they regard as the tolerable limits of para-
professional activities. The paraprofessional must remain strictly under the
control of the teachers, and duties should be limited to clerical, maintenance,
audio-visual and general non-instructional assistance.

A 1974 survey, conducted by the Canadian Education Association, of what
paraprofessionals actually do in schools shows that the teachers' views prevall.
Paraprofessionals typically spend their time in such activities as: supervising
hallways, lunchrooms and playgrounds; doing clerical and secretarial work for the
teachers; preparing materials and operating equipment; sewing costumes; and issuing
textbooks. The list reflects a total absence of instructional tasks. One study
showed that the tasks paraprofessionals least preferred to do were the same tasks
that professionals most want them to take over (collecting money, taking attendance,
duplicating material, etc.)

In Alberta, the provincial governmeht sponsors a program of training and
employing native Indians as paraprofessional teachers to work in the remote
northern areas of the province. The training consists of a 6-month class and a
2-month field course in individualized instruction techniques. The significant
feature of this program is that the paraprofessional teachers actually teach. This
is attributed by a program spokesman to ''the professional sanctioning body's

40
lgnorance of the programf'

39. J.H. Balderson and M. Nixon '"Teachers' Aides: Tasks and Concerns", The
Canadian Administrator, Vol. XV. No. 8. May 1976, p. 1-5.

40. Taken from a statement prepared by the Alberta Vocational Centre at
~ Grouard especially for this study.
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lHowever, when alerted, professionals are unalterably opposed to teaching
by paraprofessionals.v A member of the Ontario Teachers' Federation has summed up
the teachers' rationale: “The farther the teacher is removed from interaction
with the pupils, the poorer the quality of education the child will reéeive.”41
' Therefore, paraprofessionals should not do any of the teaching. But as Perras

", o Jin our pleés to exert caution in the use of teacher aides we should he

states
careful to present cases which are not suspect as serving the interests of teachers
rather than the educational needs of pupils."” By this he is making circumspect
reference to thé teachers' pervasive fear’that paraprofessionals will be used as
cheap labour and will joepardize teachers' salaries. The (American) United
Federation of Teachers faced this fear directly. 1In an article urging teachers
to accept the inevitability of paraprofessionals, and to take paras into the union,
the UFT pointed to the recent narrow escape of the New York teachers, who had
accepted paras into their union; otherwise ﬁwhen the teachers went out on strike,
the paraprofessionals could héve manned the classrooms, kept the schools open, and
. . .broken the strike."

There is no standardized training for paraprofessionals in teaching.
There are a variety of training programs in Canada that offer one - two - or three
year courses at the community college level. Some people function as para-
professionals without any formal training, except on—-the-job. Teacher organizations
across Canada differ widely with regard to matters such as affiliation, certification,
training and acceptable duties for paraprofessionals to perform. After surveying

the field, one study concluded that paraproféssionals in teaching are "'a disparate

41, "Auxiliary Personnel in the Schools, "Ontario Teachers' Federation, p.. l.

42, L.G. Perras '"Volunteers and Paraprofessionals in School Programs',
Education Canada, December 1973, p. 18. '

43, "Teacher and Paraprofessional: On-the-Job Partners', United Federation
of Teachers, New York, p. 4.
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group at present, performing different functions,and having no common
standards, no organization and no certificatimlﬂﬁ4Some teachers urge
certification, based'on a merit system? as a means ofvcontrolling the ratio

of professionals to paraprofessionals; qthers cppose it. . Geraldine Channon,
Executive Assistant of the Canadian Teachers' Federation warns "things will get
particularily messy if a lot of speclal certificates are invented permitting
the holders to . . .supervise the loading of buses,"45

As to the effect of having paraprofessionals in the classroom, numerous
studies have been conductedfdsthe results of which serve to demonstrate the total
absence of consensus. As a representive sample, one study in 1972, found that
students in a paraprofessional -~ assisted class scored lower in achievement
than students in a eontrol (traditionally ~ staffed) class. Another study showed
paras improved children's attitudes toward school, the quality of their work, amd
the home-school relationship. Another showed that teachers who chose to work with
paraprofessionals became more flexibie in their work pattern. Another found that
teachers relieved of routine chores by paras simply increased the amount of time
they spend in the coffee 1oﬁnge.

The studies go on and on. There probably has been more research of
paraprofessionals in teaching than of paras in any other field. This may be
because of the captive nature of the subjects, all collected neatly together in a
school building for long periods of time. However, even under these circumstances,
it is extremely difficult to pin-point the effects of ény one variable in the
classroom. Opinion surveys likewise provide both positive and negative views of
paraprofessgsionals.. Enns concludes that the general picture is positive, but that

47
further research is needed "lest educators are worshipping at the wrong altars."

44. Ontario Teachers' Federation in CTF Publication, op. cit., p. 38
45. CTF Publication, op. cit., p. 39.

46. Reviewed by Enns in CTF Publication, op. cit., p.13 ff.

47. CTF Publication, op, cit., p. 30.
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The legal status of school paraprofessionals remaimsunclear. Perras
urges tﬁat every prbvince should adopt legislation on the use of teacher
baides. Only three provinces currently have legislation enabling the employmentA
of teacher aides, although in practice such aides are now beiﬁg employed
everywhere. Perras recomménds that laws be passed'establishing the guidelines
-for use of ajdes. The problem is that such laws would tend to by-pass the authority
of local school boards creating possible tensions and conflict. 8o para-
professionals continue to be employed without, for the most part, formal legal
sanction.

Although teachers are adament in their opposition‘to the use of para-
professionals to take over teaching tasks, whether for educational or economic
reasons, they generally welcome paraprofessionals to take over clerical
tasks. Teachers themselves have been applying pressure to redefine their jobs
so as to exclude many clerical or other tasks not viewed as requiring formal
teacher preparation or, at least, as not being appropriate tc people with
advanced training. There is also a consensus among teachers on the importance
of individualizing instruction both from the point of view of increased learning
efficiency and the need for schools to provide for the unique interests and
aptitudes of students. An improvement in the student/adult ratioc din the class-
‘room is seen as a prerequisite for this. There is also now a general desire
among teachers for greater community involvement on the part of the schools.
Formerly, schools were closed fortresses set rather apart from the community.

The current trend in thinking is to open up the schools to the entire community,
and not just to the members of the commﬁnity who happen to be students or the
parents of students. The idea is to improve the school's effectiveness by getting
community support for its activities, and this can be accomplighed in part by hiring
paraprofessionals from the community. A récent (May 1977) in-service workshop

on the inner city schools sponsored by Winnipeg School Division for ﬁrincipals

and vice-principals affirmed this faith in the use of ethnic aides in the school.
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The Institute surveyed ten Hative Aides currently working in schools
in Winnipeg's inner city area. All are female, ranging in age from 21 to
65 years, with an average of 37 years. All but 2 live in the school area.
Formal education varied fromkgrade 8 to grade 12, None had any training
as paraprofessionals prior to being employed. Previous occupation was mostly
housewife or salaried menial labour. Four said they attended in-service
workshops after being hired. Starting salary is $4.34 per hour. Most of those
surveyed had been working as Aides about 2 years.

As percelved by the Aides, the purpose of the program is to improve
communications between the school and the native community. A serious problem
in core area schools is the high rate of absenteeism amongst native children.

It is boped that by bringing the school and the community closer together,
better mutual understanding will result and will lead to greater stability.

NDuties performed by Aides include home visits, lunch and recess
supervision, arts and crafts, bringing truant children to school, preparing
breakfast snacks, and helping children in trouble or children suspectad of glue-
sniffing. Aides do virtually no teaching tasks, other than instruction in bead
work.

No major problems or difficulties were expressed by the Aides with regard
to their dutiés, acceptance by teachers, or job satisfaction. Two aides said
there were problems with the professional staff in terms of role uncertainties.

Half the paraprofessionals surveyed said they wanted to become fully-qualified
teachers and had taken initial steps to enroll in programs. Informal conversation
of the author with Winnipeg school principals pointed to this - - turnover among
aides due to their desire to become teachers -~ -~ as the only problem being
experienced. Aides leave for mainly one purpose; to get teacher training. This
would seem to support those critics who charge that the "bridging' concept is

untenable. No one, given the choice, prefers to continue in the role of
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representing the lower classes to the professional classes. They prefer to

become members of the professional class themselves.

The mid 1960's, when paraprofessionalism began to take hold as a
phenomenon, was a time of serious teacher shortage, and this was a major impetus
for bringing paraprofessionals into the schools. There no longer-exists a shortage
of teachers. With shrinking school enrollments because of demographic
population changes, and consequent closing of schoéls, there is now a shortage
of jobs, rather than of‘teachers. A Statistics Canada bulletin48 shows that
between 1972 and 1974 the number of teacher aides grew, while the number of
professional teachers dropped marginally. There is no agreement now as to the
optimal number of aides in a school, Schools just keep acquiring mbre. While
the professional associations may be resigned to, may even welcome, growing
numbers of paraprofessionals to provide help as long as their own jobs are
secure, how they will react when the numbers of professional jobs are ralling

is uncertain.

48. Statistics Canada service bulletin, vol. 3, no. 6. September 1974.
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Social Service

The concept of paraprofessionalism in social work has less’well—defined
beginnings and less’clarity than paraprofessionals in medicine, law, and
teaching. Status of the social worker as a professional is mot fully accepted. 49
Hinimum requirements for professional practice in social work are still evolving.
People with credentials that make them less-than-fully-qualified today (a
bacheloxr's .'agree) functioned in the not-so-distant past as 'professional"
social workers.

In Canada, there does not exist a great deal of material in relation to
paraprofessionalism in social work, according to the Executive Director of .
the Canadian Association of Social Workers. The community colleges, primarily
in Ontario, Quebec and Alberta, have for a number of years been turning out
graduates whé find work in social service delivery systems as lower-level
employeeé. In Quebec, a social service case aide program has been operating
for thirty years. Informatidn on some of the programs in Alberta will be
presented fﬁrther down.

Paraprofessionalism in social work has grown more directly out of an
anti-poverty thrust than has paraprofessionallsm in any other field. Since social
services are, by their very nature, more exclusively geared toward the
economically disadvantaged than any other occupation under consideration here, it
was natural that when client participation was sought for the improvement of
services, the development assumed an anti-poverty emphasis.

The variety of programs and agencies that make use of haraprofessionals

-in the fileld of social services is widespread in the extreme. The paraprofessicnal

49. There is little general agreement as to which occupations are '‘professions’.
According to Etzioni, only law, architecture, medicine, the ministry,
university teaching, dentistry, certified public accounting, clinical psychology

and high levels of scientific and engineering fields are professions. Both
teaching and social work are relegated by him to the "semi-professions'.
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in social services may mean anyone from former welfare recipient to middle-
class college graduate. Training is usually oﬁ—the—job and agency—spécific,
but may be formal and academic in nature. Duties performed by paraprofesgsionals
include almost everything that fully—qualifiéd social service workers do. One
study 52howed that paraprofessionals were able to perform 80-90 percent of the
direct service tasks previously performed by professionals. A 1969 estimate
of the total number of paraprofessionals employed in social services placed it
at 300,000 in the U,S.

There is no dearth of studies focusing on the use of paraprofessionals in
social services. In the U.S,, the federal government, beginning in the 1960's
has funded paraprofessional projects very heavily and many of these carried
with them mandated evaiuation components. In 1971, Riessman concluded that there.
was now a ''vast array of data on the way in which paraprofessionals contribute
to the improvement of human service practice - - by reaching hitherto unreached
people, by providing new kinds of services, by improving the professional's
performance and sometimes his attitudes, and by introducing a new community
ethos into agencies that have limited ties to the community'. While they may
be true, such assertions are difficult to prove. Riessman admits that "no .
study yields conclusive evidence regarding the effect of paraprofessionals on
increased service efficilency'., For all the studies available, acceptance of
paraprofessionals in social service work is still in large part a matter of
personal conviction. This paper will review selected findings, in order to give

[

some indication of the pros and cons 6f the issue.

50, In Gartner, op. cit., p. 59.
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In one study,Slformer welfare recipients, aged 27 to 46, with an
average 7 years of schooling, and mostly minority group members, were hired
as case aldes in a public welfare department. Chogen specifically for their
lack of skills, peor work history and limited education, they were given a 10-
week training program and then given assignments designed to draw on their past
experience of living in a poverty area. Forty percent of their time was spent
on providing concrete services such as finding housing, providing transportation,
etc., 32% was spent on establishing eligibility requirements of clients, 20%
on persgonal counseling in such matters as homemaking, money management, and
so forth, and the remaining 87 in home visits and information-giving. Reasons
given by professional caseworkers for why they referred their clients to the
paraprofessionals were: a) paraprofessionals' special knowledge b) lack of
professionals time to provide service, c) another viewpoint desired, d) lack of
racial or class barrier between the paraprofessionals and the client, and e)

the paraprofessionals'® "

gut level' approach to services.

In the field of correctional social services, the Manhattan Court
Employment Project functionsto divert defendants from the usual judicial
process. At the point of arrest, it offers defendants counselling and job
opportunities. If the defendant co-operates and shows promise of permanent
change, charges are dropped. Counsellors employed by the project are all
paraprofessionals. The only prerequisite is that they be ex-offenders. The

project has a good suecess rate in terms of recidivism. With regard to the

role of the paraprofessionals, a study conducted by the Vera Institute of

51. D. Cudaback "Summary Report on Welfare Service Aide Project” in Gartner, op.
cit., p. 60-61.
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Criminal Justice in 1970 attributed their effectiveness to the fact that "they

speak the language of the streets, know the ghetto meighbourhoods."

In a Maternal and Infant Care health clinic located in disadvantaged
areaé, neighbourhood representatives were hired specifically to represent
the néighboufhood, They were not closely supervised nor did they havé tasks
imposed on them. The emphasis was on the develobment of their unique style
and relations with the population being served. With such a loose mandate,
the results are particularily impressive. There was a 427 increase in clinic
attendance. This is highly significant because the poor are chronic undexr-
users of health facilities which accounts in part for their high incidence of
illness. The use of indigenous paraprofessionals in this case directly
capitalizes on their knowledge of the local community and its trust in these
workers.

Direct evidence that people will only open up to "one of their own'
is provided in a unique study at the Division for Youth, an agency in New
York State which treats delinquents. Three youths, all unemployed school
dropouts with criminal records, were hired to conduct information-getting
interviews, for research purposes, with other DFY youths. Although the
three did not immediately become good workers, taped records of the interviews
showed that the same interviewees responded quite differently to the indigenous
iﬁterviewers than to professional soclal service workers. Interviewees who
- appeared indrticulate and passive in front of professionals became animated

and articulate, in the language of the streets, for the youths.
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In 1966; there was a major study oka,OOO paraprofessionals working as
community aides for a federally funded program in the U.S. Findings
tended to corvoborate Riessmdn's agsertions that indigenous paraprofessionals
have the insider's know-how, can act as an acceptable role model, a significant
other, to communicate between the classes. Supervisors felt the para-
professionals were filling an '"indispensable role' and whether "hard core' or
the "cream" (community leaders) they showed the same level of reliability, morale,
job performance and responsiveness. However problems were noted: iInsufficient
training and supervision of paraprofessionals; virtually no one was fired,
regardless of job performance; multiple and often incompatible objectiveé;
ambiguities in role relationships of paraprofessionals and professionals;
unwilliingness of professionals to delegate meaningful jobs; jobs were primarily
one~level and salaries barely above the poverty line; the danger that para-
professionals would become no more than a new underclass of cheap help; and
the rigidity of paraprofessionals in some situations.

Not all the paraprofessionals in the study conformed to the romantic
myth of the poor as friendly, co-operative and concerned for their fellow
poor. Some were slick wheeler-dealers. Some carried a heavy load of moral
indignation, punitiveness and suspicion.

52

Another study noted:
"It is extremely difficult to vitiate the effects
of the many years of poverty, brutalization and
dlscrimination endured by many poor indigenous persons.
Expected limitations remain pervasive in spite of
training efforts.
"Those who were most successful had in the main,
experienced less poverty, were better educated, and

had managed their lives with a reasonable degree of
success and productivity.”

52. 8, Barr, in Gartner, op. cit., p. 12,
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Many professional social workers are not, after having experienced a
paréprofessional program, convinced that being poor, per se,‘enabled the
indigenous worker to see problems differently or to perform better. They
feel that the distinctive attributes of indigenous paraprofessionals can
be learned by more qualified people.

Doubtlessly, as in any profession, social workers, through their
ékepticism are resisting what they see as erosilons of their authority. The
idea of job differentiation is not fully accepted of understood. The
director of the New York City Department of Welfare53envisioned for the
future a different role for the professional social worker and a conplete re-
structuring of social work service. Rather than have one worker for x number
of clients, as is the éUrrent situation, there would be functional divisions
according to the needs of the people. Client needs differ. Some need
highly specialized help; others need only money. Workers with different
qualifications would be assigned to different tasks. The professional/
paraprofessional arrangement would be complementary, not competitive,

There have been a number of cost-benefit StudieSSAOf paraprofessional
programs in the social work field. Estimating the dollar value of direct
human service programs isg little more than an exercise in educated guessing, even
overlocking the yield in indirect benefits which cannot be readily quantified
(Riessman's."multiplier" effect). However, various studies done by different
persons concerned with different populaiion groups come up with reports in the
_same general range. All conclude that a case may be made for considering the

development of paraprofessionals in social service work as a sound economic investment.

53.M. Ginsberg. in Riessman and Popper, '"Up from Poverty - New Career Ladders
for Non-professionals', Harper and Row, New York, 1968, p. 61.

54.Gartner, op. cit., p. 107-108.
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The Alberta Depgrtmené of Advanced Education and Manpower has provided
unpublished information on a number of training and employment programs in social
services. One which provides both medical and social services, trains para=-
professionals, mostly Native Indians, to work under a public @ealth nurse in
northern communities. The program is intended to alleviate high mortality and
morbidity rates among native people, and it is thought that' the problem could
be better dealt with by the indigenous population. The training is a 29-week
classroom and 7 week field course. Graduates, who are in their 20's with
educations ranging from grade 8 to 12, perform a number of duties, including home
visits to counsel on infaht, pre and post natal care, geriatrics, and tuberculosis;
providing hearing and vision screening in the schools, and acting as liaisons
with other community agencies. Salaries are $650-$750. per month. Inadequate
role definition has caused problems between the public health nurse and the
paraprofessional, resulting in frustration and confusion. According to a
spokesman for the training program at the Alberta Vocational Centre at Lac La
Biche, what is needed is more preparation of nurses for a supervisory role and
hetter role definition. Identified advantages of the program are that it
provi&es workers who can relate to the clients and that it creates meaningful
employment for native people,

Another program provides a two-year curriculum to train paraprofessionals in
social work, prompted by a shortage of fully-trained workers to fill positioﬁs.
The program is offered at a community college and graduates perform the same
variety of services that fully-qualified social workers do, but receive about $150.
less per month. There are ''a great many native students”55 and the course has
almost full transferability to the DSW program in Calgary. There was opposition to
the program from professionals but with time and "a great deal of public relations

work" this has eased.

55. The report from the Grant MacEwan Community College Social Service Worker
Program does not specify how many.




Most of the published literature on paraprofessionals in social service
work dates from the late 1960's and early 1970's. In more recent years, there
has been much 1éss written in this area. The American anti-poverty program and
many of its agencies received sharp cut-backs in funds, in some cases total
annihilation, eliminating many OEO-CAP community workers. Without massive federél
funding, the future of paraprofessionalism in social services is somewhat ingecure.
Before closing‘the section on social work; a description of the
Manitoba New Careers Program will be presented. Though not limited to
social service employment only, the NCP has a heavy human service emphasis

and its experience with local problems and conditions is of special interest.

The stated goals of the Manitoba Program, which was instituted in 1970
are: |
a) To help disadvantaged people to enter the job market in areas of high
need in the human services.
"b) To improve services by paraprofessionals’helping the professional in his
duties.
c) To create socially useful and meaningful jobs at the entry-level and training

for advancement within and between agencies.

The rationale was that, while higher education provided access to the
most desirable jobs, access to this education was effectively closed to many
people because of income, race or geographie location. The program drew directly
on the philosophy and anticipated benefits of Riessman's New Careers model

outlined earlier.



53

The program made arrangements with various provincial br provincially-
funded agencies in Manitoba to create entry-level jobs for program participants.
Jobs covered a wide range of duties and settings, includingjamong others:
case work (home visits , offering advice, support, etc.), work as house parents
in a juvenile home, clerical and custodial functions in a correctional institutionm,
tenant relations, and training as conservation officersf The program is two
years in length and consists of a combination of on~the-~job tfaining, community
cdllege or other institutional education (made available through work release)
and specially-designed courses offered by the NCP. There is no set cur?iculum,
No ¢redentials are provided.

New Careers is financed by the Provincial government with some Federal
cost sharing. The agencies in which the jobs are created do not pay. For the
first six months, trainees are pald according to the number of dependents they
have, which amounts to about 5-10% more than welfare payments. At the end of
six months, they get a salary that is 75% of what the job they are training for
provides. This rises to 807 and 857 at further six-months intervals.

An evaluation of the program was performed in 1973. At that time, the program
had accepted 83 people. Of those 59 (71%Z) were still in training, 12(14%) had
succegsfully completed the program and were either working or continuing their
formal education, and 12 had dropped out. Over half were native Indian. Average
number of years of formal schooling was about 9. Most had had problematic work
‘histories and one-third were single parents. One-half of the recruits were
between 16 and 25 years of age.

Thirty~three of the paraprofessionals were interviewed for their views
on the program. Almost half reported difficulties and problems, including low

pay, conflict with supervisors or co-workers, and not enough work to do. There is
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anxiety among trainees as to whethef or not they will be able to find permanent
employment after the training period, since thé program offers no guaranteeskin
this regard. Most of the tiainees reported greaﬁly increased feelings of
personai self-confidence as a result of the program, and an improved'self image .
Theyvfelt the program had brought about major transformationsin their approach to
a wofk 1life, although, significantly; almost half still showed little interest

in a career, (and little understanding of 'what a careeris) but placed more
importance on simply having a steady job.

Although the evaluation asserts that "Incorporating New Careerists into
a human service bureaucracy doubtless increases the amount of service provided",
there is no firm evidence presented to this end in the report.

The evaluation made a number of recommendations, three of which will be
included here. It recommended that professionals should be allowed to decide
whether or not to participate in the program, in order to reduce difficulties later
on in communication, committment and problem~solving. The professional should
help plan the program, determine duties of the paraprofessional, and participate
in selecting trainees.

It also recommended gome form of credentialling be initiated, to help
ensure lateral and vertical mobility for paraprofessionals.

‘The authors of the evaluation also recommended entry-level jobs be sought
ﬁhat piovide potential for future advancement. The evaluation was done after
the project had been in operation only three years. With a 2-year training
period this was insufficient time for any upgrading to occur.

The Manitoba NCP has now been functioning for seven years. The directorx,
Linda Wiebe, was sought for up-dated information on the program and for information

as to follow-up on the evaluation's recommendations.




Provisions for career ladder steps beyond the entry level positibn
have still not been established. Some New Careers graduates have successfully

competed for more senior positions, but mobility rates have not been

formally documented.

Wiebe further stated that the initial cynicism and resistance of agenciles

to the introduction of New Careers is being alleviated through a number of
steps. A specific staff person from New Careers 1s being assigned the job of
facilitating communication between line supervisors (professionals) and New
Careers staff. Supervisors of trainees are heing offered workshops on various
aspects of supervision. Supervisors and trainees participate together, in
another innovation, in the process of planning New Careers positions.

with regard to particular advantages of New Careersin Maniltoba, Wiebe
states that 'specialized training has been provided in rural and remote
areas which do not have educational facilities and which do not attract

56
'southern trained' graduates'.

In sum, it is clear that the social service profession is absorbing
paraprofessionals into its ranks. The obstacles are formidable. The director
of public welfare in the state of Minnesota put it this way:

"If you have a smart administrator who can use a little
ingenuity and isn't afraid to experiment, who happens to
have a very good civil service department, a co-operative
union, a reasonable professional organization, a good
salary schedule for all classes, career oppnortunities for
(para) professionals, movement laterally and upward - -
then you're well on your way toward creating a viable
(para) professional role!'57

In the real world such circumstances are not usually found, at least not

all together. But, despite resistance and opposition, there are apparently

56. From a letter to the author, dated June 7, 1977.

57. In "The Subprofessional", op. cit., p. 23.

Pooegte
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enough social workers who feel that paraprofessionals will help them to
do their job better. There are numerous unresolved problems and issues
but the need to develop relevance into agency operations and the desire
to give disadvantaged people a chance are powerful forces on the side of

paraprofessionalization.
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~ Other Professions

Dentistry, Architecture and Pharmacykare fields that have seen ﬁhe
introduction of’paraprofessionals in recent -years. Although they will not
be dealt with in detail here, it is of interest to note that all are
experiencing to some extent the same kinds of problems as medicine, law, social
work, teaching and, as we shall see, law enforcement. Role conflicts are the
main common thread, with professionéls fighting for control and paraprofessionals

struggling to be independent.

In Dentistry, paraprofessionals were first trained by individual
practioners in their offices. Later group'training courses became avallable,
and standards for their education were established. 1In the U.S., the professional
associlation has been closely involved in the control of paraprofessional
standards through enacted legislation. Since the early 1950's the American
Dental Assoclation has urged the profession to make greater use of para-
professionals, apparently mainly out of economic motives. The use of para-
professionals enables the dentist to supply more services more economically,

Training is conducted separate from dental schools, and usually in
community college settings.  In Winnipeg, Red River Community College offers
a 10-month training course open to high school graduates. Graduates receive
a certificate and work under the supervision of a dentist, performing a wide
variety of tasks previously performed only by fully-qualified dentisté, including
X-ray, oral hygiene instruction,kpolishing, making impressions, and application
of various chemicals and gsecalants to the teeth.

Professional associations have maintained firm control, for the most
part,_of dental assistanﬁs and there is little problem of role conflicts. There
is concern in the profession raised by the training of paraprofessionals in

non-dental school settings. The fear is that the relinquishment of teaching
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responsibilities may lead to'encroaéhments on the profession's right to
determine dﬁties and set standards of paraprofessionals.

In Saskatchewan, however, one area of the dentist's domain is beiné
iﬁvaded, with dental paraprofessionals at two years training providing free
deﬁtal care to school children, at much lower cost than if fully-qualified dentists
at si# years' training provided'the service. |

Another type of dental paraprofessional - - the denturist - - is causing
ayg#eat deal of concern in the profession. Denturists, who are graduates of
training schools where they learn to manufacture dentures, are'striving for the
right to deal directly with the public, without the necessity of working underxr
the supervision of a dentist. In several provinces of Canada they have won
that right through enacted legislaﬁion. Elsewhere, most notably in Ontarioy
the battle rages on as dentists try to protect their authority, and presumably
their prices.

In Architecture, technicians are employed in a vériety of functions to
agsist the fully-qualified architect - - drafting, estimating costs, researching,
reproduction, administration and gfaphic arts. In the U.S., the professional
association has suggested that present two~year training courses be raised té four
years. The two-year course has proved to be inadequate. The technician was
insufficiently oriented to professional practice and conflicts with architects
resulted. The American Associatioun specified a curriculum for the course. So
far, this has not been implemented.

In England, the profe ssional architect's association controls and accredits
courseé for paraprofessional architects and also licenses the graduates.

Locally Red River Community College offerska 10-month course in drafting
designéd to éssist architects. The course ends in a certificate. Other |

paraprofessional architects are trained in University schools of architecture,
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but do not follow tﬁe full course for training qualified architects.

In the field of Pharmacy, pressure for introduction of paraprofessionals
comes mainly from hospitals as a result of manpower and budget shortages.
Para~pharmacists, according to a training program at Red Deer College in Alberta,
work closely supervised at all times and their work is strictly defined - -~ take
written precription from patient, select empt§ container, count and pour,
type and affix label, etc. They may not accept verbal prescriptions from
doctors, interpret or identify written preécriptions, compound medication or
give advice. According to a spokesman for the Red Deer program, there has been
opposition from the professional pharmacists because they feel their jobs are
being threatened. However the para-pharmacists serve to release pharmacists for

a "more professional counselling role to the public."58

58. From a statement prepared by Red Deer College, Alberta.
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IV LAW ENFORCEMENT

This section will be dealt with under four sub—headings: 1) Introduction
2) Background of police paraprofessionalism - - including the historic
development, reCOmmendations for implegentatibn and theory pro and con
3) Evidence - - a review of "hard" and "soft" existing data in the published
literature, and 4) The survey — - a report on the survey of paraprofessional

 police programs that IUS undertook for this paper.

Introduction

~In the past 25 years, police departments have seen all manner of
civilian replacement programs whicﬁ involved the taking over by non-sworn
personhelsgof duties previously perférmed only by sworn police officers - -~
maintenance and clerical duties, communications and identification, in detention
facilities, and as station-house receptionists. The objective in each case
was clearly to reduce costs and put more fully~trained men on the beat.

Although this civilianization trend (and it 1s a trend - - in the U.S.
it is expected that civilians in police departments will number 55,000 by 1980,
up almost 507 over 1970) certainly comes under the heading of '"paraprofessionalism”
as defined on page 1, it will not constitute the focus of this paper. The
use of civilians to repiace officers for in-house duties 1s a relatively well-
'established concept and surrounded by comparatively little controversy. This
does not mean that every Poiice ﬁepartment has already declded it is a gecod
1dea to employ civilians in these specialized tasks; There are some police
managers who object to the pregence of civilians in police departments on the
grounds that they are not sufficiently dedicated.;o or knowledgeable about police
work., Various problems have been cited, from the point of view of police

departments -~ -~ officer anxieties about the reliability of civilians, higher

59. Including police cadets.
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civilian att¥ition rates, tardiness, excessive use of sick leave, and officer
concern that the use of civilians threatens job security, particularly

when they fill jobs traditionally available to officers for light duty

in case of physical disability. But the overwhelming majority of police
departments and police officers are enthusiastic about the use of civilians for
in-house duties, and the benefits far outweigh ccmplaints?o Costs are reduced
and officers are relieved for more critical dutieé, duties more appropriate

to their training and, usually, to their inclination.

The qualifiers "relatively'" and "comparatively" in the above paragraph

are key words - - in-house civilianization is accepted and uncontroversial

_relative to and compared with the status of one other type of paraprofessional

program in law enforcement today, and that is: the use of ayless—than—fully-

trained person as a field employee not sworn as a police officer, but performing

duties closely resembling those performed by officers?l The objectives, as we
shall see are complex and multi-faceted going far beyond simply reducing costs,
and include the alleviation of a number of police and social problems.

It is on this type of police paraprofessionalism, highly controversial
and enjoyling little consensus; that the paper will focus.

Before beginning, however, a comment about several other kinds of

"field" paraprofessionals not included in this study. One is the volunteer or

60, A.1. Schwartz, A.M. Vaughan, J.D. Waller and J.S. Wholey, "Employing
Civilians for Police Work'". The Urban Institute, Washington, D.C. 1975.

61. Adapted from Radelet, Louis A., "The Police and the Community: Studies,"
Beverly Hills, California: Glencoe Press, 1973.
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auxiliary police. As stated at the start of this péper, the study is limited

to paid paréproféssionals, fof a‘variety ofyreasons. Police volunteers,

ﬁhose numbefs have not been reliably estimatedézmay perform a great variety of
functions. As auxiliary units working under the superVision of the P.D., they
may, as they do in Vancouver, for example, patrol streets, beaches, parks

and playgrounds, handle crdwds during pa:ades and special events, assist in
search and rescue operations, and direct traffic. In some other cases taxi
drivers, truckefs, utility'workers, and any other workers with their own radio
communications systems, or clubs of radio band operators have stepped forward and
offered to serve as extra '"eyes and ears" for the police.

The main and almost total purpose of unpaid volunteers is to prevent
crime; There is little if any community relations emphasis. The goal is to
reduce opportunities for crime by augmenting the observation power of the patrol
force in routine patrol and in emergency situations. Unpaid volunteers "are
recruited from among the responsible citizens in the community . . . screened
and pelected with the same precautions exercised in the selection of candidates for
the regular position éf patrolman . . . the members of these units take a very
special pride in their work and regard the assignment as cne of the resﬁonsibilities
of good citizenship”GBAs such, police volunteers are nothing really new. It
is a very old idea, stemming from the ancient frank pledge of medieval villagers.

Unpald police auxiliaries are not uncontroversial. Not every police
department, by far, sees them as a useful addition to their force. So although

civilian in-house replacement was excluded from this paper because of its relative

innocuousness that reasoning is not relevant to volunteer policing.

62. New York City alone has 5,000 auxiliaries.

63. V.A. Leonard, "Police/Crime/Prevention', Charles C. Thomas,Springfield,
Illinois, 1972, p. 125. '
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The emphasis §f this paper 1s on the paraprofessional movement in every
“occupation ‘as an outgrowth of a common response to shared social problems.
Volunteerism in police work, even among its supporters, 1s not seen as an
answer to the serious social problems féced by police departments. Furthermore
though volunteerism as a concept may answer some needs -~ - manpower shortages - -
it is not a concept with a viable growth potential. It is not recommended for high
crime areasf? Volunteer policing "is not apt to be attractive . . . to those
inner-city residents already’alienated from the police agency"fs and as to the use
of more upper-class outer-city residents,class conflicts of a vigilante nature are
obvious, and there are other peculiar little problems as well -~ - for example,
when a police volunteer who is in civilian 1ife a $75,000-per-year executive
gets injured while on volunteer duty, is he to be compensated at his $75,000-per-
year rate?66

However, it is not the intent of this paper to review the pros and cons of
unpald police, s0 no conclusion as to the value of such police should be drawm
‘from the foregoing; it is only that volunteerism is not seen as a relevant issue
in the over-all development of paraprofessionalism as a phenomenon cutting across
all nccupations.

Another form of paraprofessionalism in police work is the paid, private

security force, which will be wholly disregarded in this paper. Very prevalent in

the U.S., and growing in Canada, private security personnel were found in one

64. Fink, J. and Sealy, L.G. "The Community and the Police - Conflict or
Co-operation?" New York: John Wiley and Soms, 1974, p. 64.

65. Whisenand, P. et. al. "Police Community Relations', Pacific Palisades,
California; Goodyecar Publishing Co., 1974.

66. This is precisely the problem that has arisen in one locality.
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, 67
- study to be poorly educated, almost totally untrained, and virtually completely

ignorant of the basic limits of their légal‘powers.

Background

| Following the urban unrest of the mid 1960's in the U.S., a national
commission was appointed to look into its causes and develop solutions. The
"Report of the National Advisory Commission on Civil Disorders'", released in 1968,
cited deep hostility between police and disadvantaged communities as a primary
cause of the disorders.

The Report recognized that this hostility was not totally against the
police per se, but that, as the daily presence in the urban core, the police
represent the mogt visible symbol of a society from which the poor and the
minorities are increasingly alienated. The police have been catapulted into
the midst of social problems that are prevalent in all large urban centres,
problems that are uot exclusively of their own making, but the consequences of
which the peoliceman on the streef must deal with in direct daily contact.

A presidential commission ofGEhe previous year, 1967, noted that one of
the primary caﬁses of this hostility and resentment is the failure of police and
citizens living in impoverished conditions to understand each other's problems.

"There is a critical need to improve this understanding. For
example, though a primary function of the police is to perform
many services for the community, there is little recognition

of this fact by citizens in slum sections of a city. -
And it is they that often have the greatest need for

-

67. "Private and Auxiliary Police in the U.S.", The Rand Corporation, Santa
Monica, California, 1971.

68. "Task Force Report: The Police', The President's Commission on Law Enforcement
and Administration of Justice, 1967.
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such services. Further, since relatively few persons
from slum communities become police officers, police
personnel have limited knowledge of conditions that
encourage criminal behavior in these communities".(p. 123)

cher factors further isolate the police from the community. The
need to improve police e¢perations and efficiency by reducing the time it takes
to respond to calls for service has resulted in motorized patrol, eliminating
tﬁe "cop on the beat'". Centralized operations, administrative duties,
increased specialization have further removed the police, so that no individual
officer knows the community.

Organizational problems were cited as well. Under traditional police
organization, the initial responsibility for confronting the entire range of
police prcblems, of both a criminal and non-criminal nature, rests with the
patrolman. As a result of these divergent demands, patrolmen are over-
extended to the point of being unable to give adequate attention to criminal
matters. Despite rising crime rates, patrolmen must continue to devote a large
portion of their time to non~criminal, social service oriented tasks.

Various surveys show that patrol officers are able to devote only from 10 to
30%Z of theilr time to criminal matters.

Aside from the problem this creates for effectively controlling and
breventing crime, it aiso creates a probleﬁ in police morale. A fully-qualified
police officer receives training in various crime-fighting techniques and has
certain expectations about his Qork. On the job, however, he finds that much
police activity is relatively simple - - rescuing pets from rooftops, opening
bathroom doors to ffee children locked inside - - and does not require extensive
training. It is regarded by many as ''mot proper police work'.

As a result of all these problems - - manpower shortages for crime
control and prevention, lack of communication with lower class populations,

increasing job complexities and specialization - - a complete re-structuring
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and re-organization'of police servicés was envlisioned, as we have seen was
the case in every other occupational field.
Three classes of police officers would be‘established, and tasks
“would be assigned to each on the basis of skills, intelligence and éducation
necessary to perform them. Instead of having'all patrol officers respond to
all demands placed upon a department, the most competent oféicers would devote their
time to the police work that requires the greatest degree of ability, education

- and judgement. The three classes of officers recommended by the Task Force were:

1;* The Police Agent

Police Agents would perform the most complicated, sensitive and
demaﬁding;police tasks, however they are defined within a given depattmeﬁt, in a
given time, such as patrolling high-crime neighbourhoods or investigating major
crimes. ‘Agents would replace the existing detective but would have much wider

responsibility.

2. The Police Officer
Police Officers would perform the duties of enforcing laws, investigating
those crimes that can be solved by immediate follow-up, and responding to

selected calls for service.

3. The Community Service Officer

This is the paraprofessional position.  The Task Force cited five purposes
in creating the position: 1) to improve the quality of police services in high
crime and hlgh tension areas, 2) to enable police:to hire people who can provide
a greater understanding of minority g%oup attitudes and,problems, 3) to reliewe’
police agents and officers of lesser,i.e. service, duties, 4) to increase the

opportunity for minority group members to serve in law enforcement, and 5) to tap
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. a new reservoir of manpowetr by helping young people who have’not been able to
complete their education to qualify for poliée work.,

It was visualized that the CSO6%ould be 17 to 21 years of age with
the aptitude, integrity and stability to perform police work - =-a type of police
cadet working in the street under close supervisi;n. He would not have full
law-enforcement powers or carry a weapon; nor would he perform any clerical duties.
He would wear a distinctive uniform of some kind.

His paraprofessional duties would be to assist police officers (and agents)
in their work and to improve communication between’police departments and the
nelghbourhood. He would render certain carefully selected police services to
the neighbourhood. Following are examples of recommended dutieg:

- work with juveniles |
'~ aid the sick or elderly

-~ facilitate referral of citizen complaints to social service
agencies

- assist police officers in family crisis intexrvention
~ investigate minor thefts and loss of property

- make referrals for jobs, welfare benefits, education
and health services

- organilze recreational activities
- report and locate stolen cars, and receive complaints
about abandoned cars, unsanitary conditions or minor neighbourhood
disturbances.
The CSO would operate as a visible police presence, with some of the
qualities of a community ombudsman and explicitly mandated to serve as a
comunity resource. Applicants for the position would not have to meet the
conventional educational requirements of a department. They would be residents of the

community and would have the personal attributes that the people are likely to value- .

directness, honesty, a willingness to speak out, strength of character, and evident

69. Community Service Officer
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~concern for the welfare of the community. Minor'police records would be
ignoréd. Otherwise, it would,be difficult to recruit members of minority
groups, since the Task Force found that there is a 60% chance that minority
youth growing up in the slums will have éuch a record.

Thus the Task Force redommended the complete restructuring of the
delivery of police services. In additicn to the task restructuring, as above,
other plans were developed by the Task Force and other sources in response to
social problems, including minority recruitment, (domestic) crises inter-—
vention units, and neighbourhoo& policing. Indeed, the Task Force recommended
that all these be implemented together for a maximum impact. It represented
a package of responses to a package of problems. - For example, an integral
éspect of the neighbourhood policing concept is the paraprofessional. To
counteract the isolation of the police from the community created by the
centralization of police operations and the motorization of personnel, small
neighbourhood units with storefront offices would be established in disadvan-
taged communities which would serve as locations where the same CS0's, agents,
and officers who serviced a community could be‘available for consultation with
citizens during certain hours of the day.

Similarly an integral aspect of minority recruitment is the C80, for
two reasons.’ The CSO brovides an entry level job which, with opportunity
for continuing education at department expense and time release for classes,
enables more minorities to become fully-qualified officers, And secondly,
the introduction of CSO's makes an energetic policy of minority recruitment
at fegular officer level even more important, because a departmént that ‘admits-
minority group personnel ouly at the CSO level will merit the charge that it

is practising a subtle kind of discrimination.
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Since the Task Force recommendations ten years ago, complete
re~-structuring iq all its aspects has-not actually occurred, but parts
of’plans, in 1solation or in combination, have been implemented or planned in
many 1ocalities70 Where paraprofessionals have been introduced into a police -
department, they are frequentlykin a context of neighbourhood units, though
not invol?ing the total stratification of officer/agent lévels. Tor example,
in San Francisco, paraprofessionals complement the sworn offiéers in the
neighbourhood unit. Twelve CSO's advise 18 officers as to community needs
and problems, and do much of the time consuming work that would otherwise
fall on members of the police team.

Another context for CSO's has been in crisis intervention units, or
conflict management teams. It is necessary in any conflict assessment situation
to have a broad cross section of viewpoints and capabilities. 'The community
understanding of paraprofessionals makes their utiiization imperative”.7l

Here in Winnipeg, the Provincial Ministry of Corrective and Rehabilitative
Services and the Department of the Attorney-General have developed a joint
proposal to establish paraprofessional police in the Centennial Community Committee
area, an area where the Winnipeg Police have already instituted a neighbourhood

unit. The rationale and nature of the paraprofessional program, entitled

the Community Special Constable Program, are similar to those outlined in the

70. As we have seen, this is a common experience in other professions as well.
Here in Winnipeg, for example, paraprofessional teachers have been introduced .
both as part of a total differentiated staffing plan in some schools and
as an isolated (more or less) element in other schools.

. : 1
71. Wasserman, in '"Improving Police/Community Relations.
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Task Force Report. It was developed 5y a former superintendaht of police

and 1s a response to the deteriorated conditions that breed crime and to‘the
proliferation of uncoordinated social services in the‘area. The special
constables, nu&Sering 36, would serve as neighbourhood police and would operate
out of a storefront location in the area?zih1]376 the-proposal received approval
in principle by the provincial cabinet, but city council has made no official
response, and its current (May 1977) status has been described as "stagnant"

by one source.

There are, not unexpectedly, objeétions raised to paraprofessionalism in
police work.

Re-structuring police tasks and the creation of a paraprofessional level
job pre-supposes an accurate and comprehensive job analysis of’total police
function. This is extremely difficult to achieve. James Q. Wilson was quoted
earlier in this paper on the elusive nature of a police officer's job (p. 13)
Others have voiced the same problem; for exampie, Ramsey Clark: 'We still
do not have a careful analysis of the appropriate content of police activity.!
Given this circumstance, it is difficult to carve out a specific job function for
paraprofessionals. In theory, paras would not be assigned any high-risk tasks,
for example. So that Clark advises that no duties even potentially sensitive should
be shifted away from regular officers. Err on the side of caution, not risk, so
that officers continue to spend much time doing things that could be done by
less skilled people. But Wilson stresses the highly unpredictable nature of
danger in the police officer's job. Ille points out that the patrolman's job is

mainly the maintenance of order, not actual law enfofcement, and the maintenance

72. Taken from an unpublished government document.

73. Clark, R.'"Crime in America", N.Y. Simon and Shuster, 1970.
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of order exposes the patrolman to physical danger of an unpredictable type.
The danger in handling a domestic squabble (ecne of the recommended functions
of CS0's) is of a raﬁdom, unexpected natufe, as opposed to the "rcutine",
taken-for~granted danger involved in, say, chasing a bank robber. And it is
this unpredictability in the policeman's job that renders a task analysis
useless;

Order maintenance also necessarily involves the exercising of substantial
discretion. Wilson dsserts that the patrolman's decision, for action or non-
action, has an importance unmatched by any chief. In this respect, as Etzioni
points out, the police are unlike any other occupation: in police organization
the lowest man in thé hierarchy - -~ the patrolman - - has the greatest pressure
of discretionary power. Entrusting this discretionary power to less-than-fully-
trained people 1s, according to some critics, a dangerous practice.

The Fremont, California, Police Department commissioned the Social
Development Corporation in 1973 to conduct a thorough task analysis of the
policeman's function?4 Using a systematic method developed by the U.S. Department
of Labour, the SDC did an investigation into the precise nature of all tasks
performed by all employees of the department. both sworn and non-sworn. DBased
on this analysis, the SDC presented the department with a complete restructuring
alternative for the delivery of services. The format includes detailed job
descriptionsand training ocutlines for 15 different sworn and non-sworn positions.
This paper will deal only with those relevant to paraprofessionals. |

The study created several non-sworn positions, which they entitled
"Police Services Techniclans" designed to relieve police cfficers of routine

responsibilities as identified in the job analysis and to enhance the services

74. "Use of Manpower in a City Police Force", Social Development Corporationm,
January 1973.
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offered by the department. These paraprofessionals could specialize in

one of a number of areas — - patrol, community programs, evidence, investigation,
etc. énd each position would carry with it a specified career ladder, although
in operation, of course not all would lead to sworn positions. In creating‘
these positions, the study noted that service-~oriented functions take up a
large portion of the sworn officer’'s time. Dased on the SDC observations,

the study found "this work is more often than not performed in a highly
perfunctory manner, if it is performed at all . . .(which) . . .precludes
adequate attention to these delicate human relations problems”. (p. 5)

The Police Services Technician would have full responsibility for many
duties in the non-criminal and minor criminal areas, as well as supportive roles
in activities related to major crimes. Significantly, the study states:

"Particular care was exercised to avoid certain aspects
of the non—-sworn 'paraprofessional’ programs implemented
by other law enforcement agencies. For example, the PST
is not seen as a community relations specialist. The
community relations approach has often resulted in the
'egood guy-bad guy' syndrome whereby the police officer
was relleved of any responsibility for understanding
and working with the community while the specialist

was seen by the citizenry as possibly being its ally,
but definitely not representative of or having any
influence in the police department.”" (p. 3)

This ralses an important issue for police work. For many, it is important
that service functions are not wholly taken over by other agents. I1f police are
"reduced" to enforcement of the law, they will become even more alientated from
the community and this will result in even greater problems in crime controlAand
prevention. Even the President's Commission, mentioned earlier, that
recommended paraprofessionals take over service functions, warned that the role of

the police should not be changed radically; the performance of social service

functions helps the police, over-all, to control crime. In so stating, though, the
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Commiséioﬁ was making a case for integrating the service-oriented CSQ's
completely in the police department, so that they are.truly in and’of the
department. As we shall see in a later section, this has not often been
successfully achieved.

In "Varieties of Police’Behavior" (Harvard University Press, Cambridge,
Mass, 1968) James Q. Wilson grapples with these interrelated issues of police
discretion, order maintenance, and community service orientation.  Although
written before paraprofessionals came on thekscene, its observations are‘highly
relevant. According to Wilson, the policeman i1s not a professional, but a

member of a '

'eraft" and as such, as stated earliler, there is no written rules

as to how he should behave. This is the basis for the great problem of police
discretion - - when to arrest, when to overlook minor misdeeds, and in part
accounts for the gréat varieties in police behaviouerrom officer o officer,
city to city. He states his opposition to one of these varieties, service~
oriented patrolmen, because they are 'to a substantial degree commanded by those
whose disorder they must regulate." Wilson, however, recognizes that each
nelghbourhood has its own level of tolérable disorder, and law enforcement
cannot operate effectively without the support and co-operation of those subject
to it: “community norms need not be changed so much as understood . . . . |
This requires hiring officers who are (minority group members) even if they

do not measure up fully to the standards of professional police departments'.
(p. 287). But the difficulty with this, as Wilson points out, is that community
orlented policing~in the central city is a contradiction in terms. The central
city is not a communiﬁy in the same'sense as a suburban community is. The
central city is used by people from all over the metropolitan area for work,

entertainment, shopping and services, as well as by the residents. As a resulf,
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competipg life styles and competing sets of'community norms exist side by
side. To have a speclal police force geared to mainly oné aspect of the
comunity, in the fqrm of ﬁeighbourhood units, indigenous civilian aidés, or
whatever, a police force that is more tolerant of resident community @orms, is
equated for Wilson with giving up the effort to create the best and highest
level of order, and means turning the inner city over to those who come in
search of disorder - - prostitution, cheap beverage rooms, and the like. Some
inner city residents’may not like having the police try to maintain order
’at,the highest level, that demanded by the businessmen, business owners, shoppers,
theater-goers, students aﬁd‘public officials who use the inner city.

Eurther, there are deep cleavages within residential inner city groups.
Wilson talks about apprehensiveness and hostility between members of different
ethnic groups which would only be exacerbated by community aides.

Given these problems, Wilson concludes the best step would be, not
to bring discretionary declsion-making closer into the neighbourhood, but to

13

take it further éway from the meighbourhood; as he says to raise the level at

which decisions will be made', but at the same time to hire patrol personnei who

are familiar with the neighbourhood, especially by hiring people who live there.
Clearly, in this last stétement, there remains a problem. UWhich is why,

presumably, Wilson ends with "In sum, the police can cope with their problems

but they cannot solve them". (p. 299).

In the beginning (page 9) of this paper, reference was made to organizational
resistance thaf 1s inevitable when paraprofessionals, or any new concept, is
introduced. It 1is relevant to enlarge on this in the context of police

75
departments. Pruger and Sprecht speak of the "structured ignorance' that shapes

75. Op. cit.
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the relationship between any public agéncy and the cbmmunity. Neither can

have complete information about the other and this is inherent in the nature

of organizations and communities. Nonetheless, each perceives their structural
ignorance of the other to be a complete and equitable basis for action. Anyone
who supplies new or fuller information is perceived as an irritant. Both the
organization and the community move to protect thelr mutual isolation. In

the case of the police paraprofessional, although organizationally sanctioned
to behave differently from the regular patrolman, he is highly suspect in

his own community. If, with his more intimate knowledge of the P.D. he offers
his neighbours a more balanced interpretation of activities, the community's
suspicions of him are confirmed. Rather than performing an effective bridging
function the para may be caught between the two: the P.D. may mistrust his
loyalty and the community may view him as merely a second-class policeman.

Police deéartments are, organizationally, even more ill-equipped than,
gay, hospitals, to absorb paraprofessionals, because hogpitals have traditionally
housed a wide variety of occupations and levels (doctors, nurses, social workers,
occupational and vocational therapists, psychologists, researchers, various aides)
while P.D.'s have housed a much more limited variety of occupational specialities
and have no clear orientation to tﬁe employment of aides.

Pruger and Sprecht make other observations about organizations and
paraprofessioﬁals that are relevant. The degree to which an organization perceives
their responsiveness to the community as being inadequate, and therefore seeks
consciously to improve it, is an important determing factor in organizational
acceptance of paraprofessionals.

Further, community attitudes contribute to the likelihood of successful
introduction of paraprofessionals invdifferent parts of an organization. For
example, the community is generally more sensitive to the treatment of

children by police than the treatment of adults. Therefore it would seem more




. reasonable to expect more success with a police paraprofessional in a juvenile

bureau.

Other factors which can affect4an organization's barrieré are more
unique, situational factofs: for example, the degree to which a chief of police
is éoncerﬁed about the P,D.'s public image, or, as Pruger and Sprecht point out,
the degree fo which the chief sees political advantages in sponsoring the
program, Because of these situational factors, the most common requnse to
a paraprofessional program is an ambivalent one.’ The head of an organization
may anticipate a friendlier,’more co-operative community and public
congratulations for bold innovativeness; and may dread a militantly aroused,
critical community, service breakdowns, and public embarrassment.

A recent workshop on police paraprofessionals organized by the Manitoba
Police Commission reflects this ambivalent attitude at all levels. The workshop
was geared mainly to volunteers (aithdugh 747 of participants favored paid
paraprofessionals). Participants were drawn from police, public, and community
groups and most,(77%) favored the introduction of auxiliary police in Manitoba
but there were wide-ranging disagreements expressed concerning where and how they
should be used.76The Workshop also raised questions of union concerns about

job security, and the availability of suitable recrults for a paraprofessional

program.

In sum, the advantages claimed for paraprofessionals in police work are:
they will improve the quality of police services; they will ser&e to bridge the
communication gap between police and community; they will relieve higher trained
officers to perform more demanding duties; and they will provide a means for

76. Data taken from "Evaluation of Workshop of Auxiliary Policing', document
obtained from the Manitoba Police Commission.
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impoverished and minority groups to enter police work and upgrade
themselves to regular members of the force.

The disadvantages outlined in this section are: discretionary power
and unpredictable risks are key factors in police duties and canneot be
isolated out of a paraprofessional’s assignment; since central city areas are
not homogenous communitiég, community service-oriented policing will only
serve to sharpen community conflicts; paraprofessionals cannot effectively
perform the bridging role because of inevitable police/community isolation and
susplcion; paraprofessionalism creates an underclass of minority police
personnel; paraprofessionalism creates a ''good guys vs bad buys" image in
the community, and further alienates the police; and paraprofessionals will take
jobs away from police.

All the problems ralsed in the general introduction to this paper
( page 7 - 16 ) are also applicable to police programs and the reader is referred
to this section. The present section has been oriented to more exclusively
police-related issues. These, as well as other specific problems will be
dealt with as they arise in the following two sections on existing programs.

Not all the issues however are‘addressed, or even raised, by operating
projects. As stated earlier in the paper, most programs are written up by people
who believe their program was a success and problems are glossed over. Articles
in police journals or New Careers books are generally headed '"X CGity Para

7
Program a Success''. Rarely do we see headlines heralding <failures.

77. There is another factor possibly operating here. Virtually all the CSO
programs in the U.S. were funded with federal money. If a police administrator
admits to a great deal of problems it is not seen in any way as contributing
to the sum of knowledge we have about particular programs, but is equated
simply with program failure, and leads to a termination of funding at the
end of the grant period, rather than renewal. For most administrators in any
discipline, turning dow. ~-uey 1s anathema. The ultimate test is: what does
the police adminjstrator .; when federal funding ceases — - solve his
problems or drop the prugram?




78

Even in the program survey I1.U.S. conducted presumably those failing to

respond had different reasons than responding agencies. And of responding agencies,

those designated as program spokesmen are generally those who are committad

to the program concept. Thus the disadvantages predicted may tend to remaln

‘theoretical and untested.




79

Evidence

In the U.S., there have been literally hundreds of CSO-type para-
professicnal programs funded by the federal government since the passage of the

78
Safe Streets Act in the late 1960's. Despite the large numbers of such programs

in police departments, little hard jinformation about thém;is available. Much
of what has been written is anecdotal in nature, and though probably accurately
reflecting the feelings of the various authors - police personnel as well as
sociologists ~ it is not very helpful in providing a detalled understanding of
how these programs actually fared in operation.

There have been several careful studies. One, a case-study approach
of a paraprofessional program in a single community - Richmond, California; and
another, a survey conducted by the Urban Institute of eight U.S. cities having
paraprofessional programs - will be described in detail. There are a few mo?e
worthwhile studies, and a great many more subjective reports, which will also

be reviewed, but more briefly.

The Richmond Program
The Richmond CSO program was derived directly from the philosophy
and approach of the New Careers movement. The program was funded by the OEO
(0ffice of Economic Opportunity) and its goals were first, to create
jobs for the poor, and second, to improve police services to the
, community. Project goals emphasized fhat doin;, menial work under

whatever title is not a new career. There was to be no washing of police

78. In Canada we were able to learn of the existence of only one paid CSO-type
program - that operated by the RCMP. It involves hiring Native Indians as
special constables to patrol reserve areas. They hawe more lenient entrance _
requirements, shorter basic training, and lower pay than regular RCMP v
constables. The program is included in the survey charts.
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cars for the five CSO's under the guise of career. The work was to be
a meaningful contribution to the department;'the person involved, arid

thie community. The Program was introduced in 1965 and evaluated in 1967

by the Survey Research Center of the University of California at

Berkeley,

The project was a joint venture of the police department and a

- social work agency. The chief was a member of a local communitv

services council and was approached with the New Careers idea by the
director of the council, The chief became interested, despite reser-—
vations (""What we reallv need is professional help').

Although such joint sponsorship of CSO programs is not typical
(usually thev are totally P.D. programs), the dual aspect brought to
light many of the critical issues that exist. It took two months of
negotiat.ng before the two could agree oﬁ job duties for the CSO’s.
Accord¢ing to the social services people, the police kept emphasizing
what tlie CSO's could not do. There was also a lot of discussion
centered around the matter of lovalty to the department and what would
happen if the CSO0's witnessed incidents which later led to grievances
against the department. In the end, it was agreed that paraprofessionals
would work in the juvenile bureau, making home vibits‘to’discuss police

programs, delinquency and crime prevention, juvenile offenses, and laws;

' experimenting with methods to relate to neighbourhood youth; and inter-

preting police programs and problems of juvenile offenders to parents
and community groups.
Conflicts ar~w.e over recruitment, The so0cial agency, according

to the police department, wanted to recruit on a too wide-cpen basis.
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Police were more concerned about applicants' backgrounds. For example
one app:icant, a waitress, was rejected by the police because the rest=-
aurant she wqued in 'was known to be a place where drugs were passed.
Earlier in the discussion it had been agreed that the department reserve
the right to reject any applicant. It was also agreed by the department
that merely having a police record per se would not be disqualifying.

In fact, however, all appldicants with records were reéjected. The social
agency objected to what they termed as the "moralistic" orientation

of the depart .2nt, News of some of these divisive discussions reached
the newspapers and there was a minor furor.

Only the "top brass' were in on these discussions. The Sergeant
in Juvenile who was selected as supervisor of the paras was not too
sure of what he was supposed to use these people for. The social work
agency imagined that the Juvenile section already had an established
practice of working "in depth" with juveniles and their families, when
in fact this was not so, and their function had been far more perfunctory.
No wonder the Sergeant Qas concerned,

Recruits got a three-months' social orientation and skills
training course from the social services agency all of which was largely
resented'by the recruits but generally approved by the staff, and then
they were given the equivalent of about two~thirds of the formal
training given to any rookie policeman (60 hours compared to 104 hours
forkpolice). After that, they were assigned to the juvenile bureau and
began to assume their duties.

The evaluation pives detailed case studies of various incidents

in which the paraprofessionals intervened successfully. In each case,
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the paras functioned as social workers, showing persistence, a wide
variety of strategies, and personal interest and involvement, in solVing
problens, referred by officers in juvenile;nguch as neighboufhood
qﬁarrels, petty theft, pgambling, runaways, and minor property d#mage
cases, The paras orgaﬁized and conducted a police~youth discussion
group, involving only youths who .had had difficulties with the police.
Paras were assigned by the department to observe and oversee a park that
was the scene of a good deal of malicious mischief. The social égency
oppoééd this "casual® patrolling as béing‘ too mﬁch like policing. 1If
the paraproﬁéssionals‘sholld come to be viewed as iunior police or,

as they put it, as "finks'", the whole bridging concept would be thrown
into jeopardy. The police, on the other hand, were strongly in favour
of this observer role and saw it as a potentially wvaluable use of paras.
And since the police took over exclusive supervision of the project
after several months, the observer role was pursued, Another factor

in developing this role was that the mistrust and suspicion that many
officers in juvenile division had ahout the paras resulted in few  cases
being turned over to them and when officers did refer cases they often
refused to let the paras see all the relevent records and paperwork on
the grounds of "securitf". Besides this, the sen}or-Pfficers also felt
that patrolling the park was not proper use of regular police. As the

evaluation reported it:"There is something incongruous about detailing a

79.The procedure was that after a case had been closed by the police
department, the officer would refer it to the paraprofessional, who was

to contact the family in the name of the P.D. and explain the department's
handling of the case and try to find out if there were additional ways in
which they could be of service to the youth eor his family.
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man to chase children 9-14 years of age from a park when the board 1is
popping with calls of a more éérious nature" {(p. 97)

At any rate, it turned out to be one of the most successful
aspects of the progrzm. The paras became observers and peacekeepers,
handling such probiems as teenage gambling in the park, rowdy children in
stores, minor stgaling, feisty loiterers,minor interracial disputes,
and the like,

Other activities of paraprofessionals came not from patrol, or
from officer referrals, but when the para learned in other ways of
community problems, like scﬁool harassment or drop-outs and worked to
resolve them. |

In terms of effects on the paraprofessionals themselves, the
evaluation found that their lives were improved by the economic and
personal stability the job provided. They developed skills, a sense
of self-worth, and in two cases a leadership capacitv.

The evaluation studied the impact on the community in both a
qualitative and quantitative way. First the qualitative assessment:
The evaluation found that the paraprofessionals filled a unique and
needed role in the community through their generalized helping relation-
ship because of theirmotivation and interest, their general mandate to
be of service, their freedom from racial and class differences with the
client, and their information about the community. The evaluation
qualifies the positive assessment by noting that paraprofessionals’

"services are insufficient for all of the many problems in the Richmond

ghetto and that in some cases even the best efforts are insufficient", (p.106)
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A Citi;en's Revieé Committee also evaluated the Richmoéd program,
and stated in thelr report:
"The services provided by the aides give many families the
feeling that the city really does care about them and wants
to help them... A strongly affirmative response was also
elicited by a questionnaire to recipients of the Police-
Community Aide services,”
In terms of the program's impact on juveﬁile crime rates, it
was found that among 75 youths who received substanrial paraprofessional
services over the two-year period, offense rate .. tlined. This is
especially noteworthy because the vouths served were typically referred
for service because of delinquent acts, and it is well established that,
under usual circumstances, youths who have committed offemses befére are
more likely to offend again. For juveniles as a wholé in thé area,
crime rate increased during the program period.

As for tﬁe program's impact on the police department, it was minimal.
Except for the chief, who was very supportive and overcame his initial
reluctance to the extent that he indicated he would 1like 25 to 50
such paraprofessionals, the rest of the department remained generally
indifferent if not downripht hostile. " Paraprofessional contact with-
policemen was .limited. A survey conducted by the evaluateois showed
that only about one~third of the men even knew about the project. Of
these, one-half were favorable. The remainder showed uncertainty,
reluctance and skepticism toward social service in guneral, and in
particular, its relevence to policing. For those few police officers

who had a chance to observe paraprofessionals working, attitudes were

ighly accepting with regard to the para's utility to the police.
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The Urban Inétitdte Study

The Urban Institute conducted interviews with police manapgers,
officers in charge of paraprofessionals, and some of the paraprofessionals
themselves in eipht different cities with CSO~type paraprofessional
employees, Results were published in 1975;

In addition to communications, identification, detention,
bicyclé bureau, car pound and traffic duties, CSO's in these cities
asslst officers in contacts with citizens, lectures, patroling schools
and parks and in crime prevention campaipgns, They also conduct tours
in the police department, report on and patrol vacant houses, report
on abandoned vehicles, and refef citizens to other agencies. 1In the
cities surveyed, the number of CSO's employed by P.D.'s ranged from
6 to 50. More than half (55%) were minority group citizems. Average
salaries ranged from $3,600 to $9,147 per year and averaged about
$5,400. All were funded initially by federal money. All had bepun
befo?e 1972 and five out of the eight intend to continue the program,
mostly on city funds.

Paraprofessionals were generally voung and were recruited with
tlie aim of interasting thgm in police careers and of improving police~-.
communiity relations. In all cities, paraprofessionals were unarmed,
had different uniforms than police officers, and had no special powers
of arrest. Generally, a high school degree was not réquired and
candidates with misdemeanor records were accepted.

All eipht officers in charge stated that their programs were very

beneficial to police/community relations, to the police department itself
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(through cost savings and CSQ support to sworn officers), and the CSO's
(through eduéational agsistanice and awareness of the posSibility of a‘police
career). Péraprofessionals' perceptions were similar, Both CSO's and
officers felt the C80's were performing well. Six of the eight officeré
said more should Be hired. |

- In terms of problems, five of the officers expressed some reservafions
but these were few and considered minor: excessive CSO absences, inadequate‘
selection criteria, the need for a longer probationaty period (one year
rather than six months) and an improved relationship between line officers and
CS0's.

The paraprofessionals felt they were givenktob many clerical duties
and not enough field’work, needed more training, and more supervision.
Dissatisfaction was expressed about performing too many personal duties for
officers, low pay, and inadequate department attention to citizen welfare.

To paraprofessionals, the most difficult parts of their jobs were talkihg to‘irate
citizens, trying to satisfy citizen needs and preventing disturbances.

Both officers and CSO's felt training was deficient. It averaged about
one month, Officers recommended more training for CS50's in report writiﬁg,
public relations and field work with officers and drugs. The CSO's wanted more
and deeper classroom work and more field training.

All CSO's said they had given thought to becoming police officers before
they entered or heard of the program. Most officers in charge thought the
CS0's desired police careers.

Community reaction to CSO's was "very positive' according to
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‘both officeré and CSO's. The CSO's reported that their becoming‘police
paraprofessionals had not affected their friendships "on the outside";
Only 2 of the 18 CSO's interviewed said that they had lost friendéhips‘
as a result of peer disapproval.

CSO~-type paraprofessionals earn less than "ordinaryﬁ clerical
civilians working in police departments (about $5,400 comparéd to $8,348),
The average police salary in these eight cities at that time was $10,872,

Although CSO salaries averaged 49Zk less thén that for sworn
kofficers; the cost savings benefit must be qualified. The complaints
the CSO's had were ghat they wanted betterbpay and training. These
were precisely the areas of cost savings to the department., If these
are improved their cost incentive to police departments is substantially
reduced.

Many paraprofessional programs are experimental and not Integrated
into long-range plans of the police departments. The Urban Institute
described in detail, however, one program which was considered success-
ful, and funding was taken over by the city when the federal grant ran
out, In this particular program, the planning and design stages took
over three years before paraprofessionals were placed in the field.
During the planning period, the P.,D, determined what duties were to be per-
formed by paras. Cost/benefits were analyvzed to determine which of the
most time-consuming tasks could be performed by them:. 1In the end,
duties consisted basically of report~taking in‘the field in non-dangerous
gituations. UDntrance qualifications were the same for paraprofessionals

as for regular recruits, but eligible age was lowered from 21 to 18.
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Training was exactly the same as for normal recruits. Paras were both
male and female and wore uniforms different from police. |

At first officers resisted the young péraprofessionals, but
within akyear and a half not only accepted their help but urged that
more be hired. Duties of paras wefe expanded to include virtually
all those performed by officers, except for those réquiring arrest or
relating to homicide investigations. The number of paras was doubled.
They were supervised by the same shift sergeant who supervised sworn
kpatrol officers.

Their basic salaries were 27% less than those of patrolmen, but
they were Civil Service positions with all the usual benefits.

Neither management nor the officers had any problems with the
prdgfam. But, the city involved had neither a large poor nor a large
minority population; and police/community relations were felt to he
good to begin with and recruits were the same as regular police but
younger. Nevertheless, management's careful attention to detail in
the lengthy planning stape was seen by the evaluators as the major factor

in its success,

In summary, almost everybody involved in these eight programs
were favorably impressed. But as the report concludes:

"Prospects for continuation.., are not clear... To continue

in the long run, both the city and the police department

must consider CSO's useful enough to warrant funding against
competition from other city programs... and since the programs
are experimental and small...they are vulnerable when budgets
are being cut" (p. 79)
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In’1974, Booz~Ailen and llamilton evaluated federally-funded police
paraprofessional programs opérating in four cities in California. Project
goals for all four were to reduce the worl:load of regular officers
in nonhazardous duties, increase polics job opportunities for minorities
and improve police community relations. Two were found to be”successful
in reducing the workload of repular officers. None were very successful
in increasing their departments' minority representation. The evaluators
could make no conclusive statement about ﬁhe programs' impact on
police~community relations, based on a community attitude survev.

One city had success in using tlie project as a recruitment base for
regular officers - 12 out of 32 CSO's joined the department,

It is of intergst to note that this last city, Inglewood,
published a report of their program in the June 1974 issue of "The
Police Chief". The article was headed "Police-Community Service Propram
Successful in Inglewood". There is no indication in the article that
the independent evaluators failed to find conclusive evidence of nositive
impact on community relations. The article, instead; asserts that the
CS0's are performing "a vital function: They holster the department's
public image..." (p. 20)

In Seattle, an evaluation of the €S0 program found that '"the
program has been successful in makinp a system impact through providing:
services to the community (patrol and non-law enforcement services) and
relieving police officers of non-law enforcement duties. liovever, the
project has not been as successful in upgrading CSO ermplovment status

80
and skills".

80. "Police Community Service Officers" WNational Criminal Justice Reference
Service, March 1977. p. 22
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In Dayton, eipght officers and five paraprofessionals work as a
. " . . ']81 3
unit "with great freedom in determining courses of action'., The unit
reviews all reports on the use of force, resisting arrest, disturbances,
etc. - It maintains contact with the community in a varietv of wavs -

deals with landlord-tenant disputes, poor street conditions, anvthing

‘that could lead to conflict. The results are that in those areas

vhiere the program is operating, the number of disturbances and the
amount of malicious property destruction have diminished.

In MNew liaven, a police paraprofessional program was initially
described as a failure because, given low recruiting standards,
insufficient resources were devoted to remedidl education and supportive
services. The department got additional meoney and heganva new progran.
Tor the first six months, paraprofessionals worked out of neiphbourhcod
centres concerned with youth problems; for the next six months, the
paras rotated through various departmental units. It was not until
the second year that paraprofessional work emphasized law enforcement
activities,

In the San Francisco program mentioned earlier (p. 6) training

"in order to maintain the interest of the

for CSO's is action-oriented

men and women who are recruited from the urban poor". All of the

training is in the field except for 1% hours a day in the Police Acadewy.
In Chicago, a large police paraprofessional program (422 aides’

vere hired) was begun with Model Cities funds in the late 1960's.

As mandated by Model Cities, programs had to be geared to the inner city

81.Wasserman, op cit
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using indigenous (hence minority) youth. It is no longer funded by
Model Cities, and the inmer city indigenous orientation has been
dfopped althouph most Areas served are still Modeél Cities. Also, when
the city took over funding, the number of paras was reduced to 70. The
most significant feature of the Chicago program is the amount of training
paraprofessionals receive -~ 255 hours in Griminal Law, Department
Standards, Field Procedures, Social Sciences, ete. Duties in this
program emphasize non-repulatory foot wmatrels, but except for making
arrests, paraprofessionals do almost everything that sworn olficers do.
They are allowed up to 9 hours per week with pav to attend school,
and in one district 17 out of 42 police paraprofessionals, former
high-school drop-outs, enrolled in university.
According to Sgt. John Chamberlin, there has been no problems
with the police union "since the duties... do not overlap but corplement"
(from a personal conversation with the junior author). Towever he did
say that initially one of the main problems was to educate the police
officers as to the role of the paraprofessionals. The earlv resentment,
he said, was overcome because manv policemen do not like to have to
deal with lost children, or drunks, or go to school basketball pames.
At first, there was public resentment as well (CSO's were called
"niplets') but public response now is described as excellent, by Chamberlin.
In one program, reported in Fink and Sealyv, "It shortly became
evident that in encounters with the police blacks tended to cooperate
more reacily when the black €SO was present, not because it was in his
pouver to give them a break, but because of their anticipation that thev

would Le treated more fairly" (p. 55)
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In Atlanta, the chief of police feels that paraprofessional
programs are useful as a means of recruiting minority officers. Out
of 50 CS0's from the phetto, age 17-21, the chief reported "we are

convinced that eventually we will get at least 40 good patrolmen."

This brief review gives an idea of the kind of literature that
exists on police paraprofessional programs in operation, They give
some idea of at least potential strengths and weaknesses in nolice

paraprofessionalism.
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; The Survey

In March, 1977, I.U.S. mailed survey forms to . over 200. police agenciles
in the U.S. known to be operating, or to have opereted in the past,
paraorofessional pollce programs of the type being examined by this paper.82
In addition, forms were sent to all major Canadian c1ties, as well as to
the Association of Chiefs of Police and the RCMP’requesting/information on the
existence of such programs in Canada. The survey form is snown in Appendix A.
This mailing yielded‘47 completed survey forms from police agencies with
reievant programs,

The charts on the following pages present the results. The first 5 localities
(areas A through E) are responding cities with populatlons exceeding 1,000,000,
The next 5 (areas F through J) are cities with populations of 500,000 to 1,000,000.
" The next 10 (areas K through T) represent cities with populations of 200,000 to
500,000. Areas U through PP are localities with populations of less than 200,000.
 The last 4 (areas QQ through TT) come from unidentified cities. Due to clerical
error, information identifying city of origin was lost.

In precenting the responses in chart form; it was necessary to
abbreviate conceptg and information. The original survey responses were
frequently full and lengthy, and often supplemented with additional data. We
received a flood of in-house documents, reports, evaluations, plans, guides, and
handbooks. We have tried to use key phrases as used by responding agencies to
convey meanings (for example, referring to service calls as 'muisance work').
Although much is necessarily ommitted, we have tried to compress the information

83
and communicate the main points.

82, Names of agencies were obtained through National Council on Crime and Delinquency,
Law Enforcement Assistance Administration, and local criminal justice planning
agencies in each state.

83. Please note that CR is often used for community relations, P.0. for Police ﬂfflcer,
N, for number of CSO's in the Department, Other abbreviations should be
comprehensible, :
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A number of conclusions stand out from an examination of theISUrvey‘

responses, In the majority‘of police departments where paraprofessionals were

of surveys mentioned police hostility toward pafaprofessionals, based on
ferﬁeived job threat. The response is nearly automatic. Even in the case
(area Z) where only one CSO was appointed, and he was a 44 year old man who
had been a police volunteer reservist in the department for 18 vears before
that, the reaction of the officers was still one of suspicion and hostility.
In another city, (area CC) the one position created was taken by a white middle-
aged female school teacher, and the police still felt threatened with job
insecurity. It hardly matters if the position if filled by black militants or
not: 1t is the cdncept that is ungcceptable, at least at first, and no
inroads are welcomed.’ In many cases it ié reported. that once police saw

that they were not going to be replaéed by the paraprofessionals, such

- hostility passed.

Cost savings 1s a major factor in introducing or evaluating para-
professional police programs. About 50% of the responding departments mentioned
cost factors either as the rationale for the program or as a benefit. It is
the general consensus that services can be maintained or improved at reduced cost
through the use of paraprofessionals. Significantly, though, most departments
have not conducted thorough cost-benefit analyses to reach this conclusion.

A third finding 1is not apparent from the chart, but it is that virtually
none of the departments have a built-in career ladder in their paraprofessional
positions, In constructing the chart, responses to the survey question on
opportunities for advancement were found to be monotonouslyvthe saﬁe - - no

opportunity - - so in the interests of space-saving, it was omitted. 1In each
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~-case, ‘agencies reported that civil service rules determiﬁed~the standards

for the position of police'officer, aﬁd no matter how long or hoﬁ well a person
performed as a para, this experience coulé ﬁoﬁ be applied in any formal way

tb make him,eligible, if he didvnotimeet civil service requirements.

Civil service rules are not immutable. fhey havé been changed in the
past, even to admit paraprofBSSionalsk(see'the section on Law). It has been
pointed oﬁt, though,kby many authors (Pruger and Sprecht, Lynton, and others)
that civil service restrictions aré used by érganizations and individualé as |
obstacles when change is really not desired. The experience bf city "BY is
a case in point,’ The police union, already hostile to the idea of para-
p;ofessionalsvbecausé of tﬁe,threat to job secuirty, took the issue to court
on the grounds that the paraprofessional position'was not permitted b? the ciwvil
service.

The final column shows that many CSO's became police officers, but this
is not throﬁgh a built-in career ladder. They must apply just like any other
would-be recruit. It is relevant to note, though, that several responding
departments said former CSO's make better officers than ordinary reecruits, and
several departmeﬁts, especially in smaller cities, said they instituted a CSO
program for the purpose of officer recrulitment. In these kind of departments,

‘where they are having trouble finding recruits, CSO applicants generally are
required to have the same prerequisites as police officers, except for a lower
minimum age. Apparently if they don't get them young, they don't get them at
ali.

The survey shows that duties, salary, training and prérequisites vary

considerably across departments.
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Duties may include community relations, foot and motor patrol,
responding to non-enforcement calls, report~taking, crime prevention,
provision of social services, iﬁtestigation, work with youth, and crowd
control, as well as in-~house clerical duties, There are Suggéétibns that
some departments have experienced the difficulty of task analysis of a
boliceman's job as predicted by some theorists (see page 70). But it is
clear that many departments have devoted a great deal of effort into clearly
defining the tasks for paraprofessiona1584 and are not .experiencing any trouble
in this regard, 1In fact, nexé to cost-savings, this seems to be one of the most
successful factors. Paraprofessionals are effectively relieving police officers
of the specific tasks which officers are least trained for and least disposed to
carrying out, the tasks one department referred to as "nuisance work." With
regard to the danger element in police work, there was’absolutely no indication
that this has been a problem, All departments seem to be managing to carve
out non-hazardous duties from the sum total of a policeman's responsibilities.
The statement of paraprofessional tasks frequently specifies that "x" kind of
event (investigation, report—taking) may be handled by the para, where no
suspect’is present or when no arrest is anticipated.

One city (Area JJ) did a study which showed that paraprofessionals were
being assigned only 77% of the calls they could have handled, That is; in
retrospect, the remaining 23% also turned out to be safe, but dispatcher erred
on the side of caution. With regard to the handling of disputes, one department
went so far as to say paraprofessionals learn to be better mediators than officers
because they have no power of arrest,

Almost 40% of police departments report that paraprofessionals are success-

fully relieving officers of certain tasks; and in addition many departments

84. Several responding departments included detailed lists of the exact
calls that paras were to be sent out on,
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have statisticé to prove that this in turn has resulted in faster response
time, more arrests, or reduced crime.
One further note about tasks: paraprofessionals in all departments
are supervised’by sworn officers, but the chart has an entry only when
the number Bf supervising staff is known.
Salaries rangé from about $5,000 to $12,000. It is always starting salary
that is listed. Prérequisites are varied. They usually included the
_categories of physically fit and gqod character but in the intereéts ofkspace

economy -this has not always been listed.

' Another prerequisite almost always demanded, but not alwayé listed in
the chart, was "ability to commuﬁicate witﬁ the public'. But as one department
respondent noted, in view of the enormous police - CSO problems, perhaps
it would have been better to specify "ability to communicate with police".

Training was equally varied from none to four months, class or
field, and with regard to content. It is of interest to note that training
for fully-qualified police officers (listed for comparison's sake whenever
‘available) also varies greatly. In one case (area V) classroom training
for paraprofessionals was longer than for police. The avefage length of
training (class and field, where specified) was 6 weeks for paraprofessionals
and 15 weeks for officers.

Many departments reported that their CSO program resulted in
improved police community relatioms, but other than surveys of "clients"'
served, there is little to Subsﬁantiate this. It is certainly possible that
these kinds of intangibles are elusive of proof but nonetheless real, and
the respondents —- commanding officers, poliéa chiefs, program directors =--

may have a very real "feel" for the social impact of the program. Attitude
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surveys cbnducted show the community to be pleased, in general, with the

pfograﬁ and the paraprofessionals, There is no evidence (no search either)

of a good guys/bad guys dichotomy with the public turning hostile to the

regular officers, and no indication one way or the other that cfficers

are becoming more remote as a result of loss of service functions.
Invariably though post-program attitude surveys of police show

less than‘whole—hearted approval of the concept, despite the fact that

they are being relieved of duties they apparently do not like anyway. As

in the Richmond case, several responding departments found, in surveys of

the. men, that many knew little about the paraprofessional program even

after it had been operating some time, and most officers have little or
no contact with CSO's., Paraprofessionals tend to remain isolated and
unintegrated in department functioning, operationally and fiscally.

One final observation about the survey results. As mentioned above,
many police departments responded with a wealth of statistics, in~house and
outside evaluatiomns, and thoughtful, perceptive comments. But others
seemed to have (or to release) little concrete information about programs
operating in their own department. Some of this seems to be because it
is federal money, not "theirs", being spent and there is little ideological
committment to the program. One department commented that they started
the CSO program because they were offered federal money to do so. Another
said they were unconcerned about cost/benefit analyses because it was
federally funded. These kinds of comments do not reflect a great stake in
the program. LEAA, the prime federal funder, has no clear, certainly no
enforced, policy of objective outside evaluation of grants. As a consequence,

little hard evidence is accumulating., Even when evidence is available,
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there ig disturbing suspicion that ﬁo one is reading it. In several of

the responding "packages" we received, pdlice administrators filled out

‘our sﬁrvey and included.additional available data on their program.

Though "no problems encountered" was entered in the survey form, examination
of the accompanying studies suggested very definite problem areas. Do
administrators not rgad their owm department reporté? They evidently did

not know what was in them.

To sum up the Law Enforcement section, despite many predicted and
encountered problems, paraproféssionalism in police work is ;éll-established
in the U,S. where it is alnmost éntirely initiated with federal funding.
Although paraprofessional budgets are often cut when federal funding ceases,
aﬁd their potential value as social programs is subverted (through dropping
of minority recruitment emphasis, making entry requirehents more restrictive,
- or gpreading target areas beyond the inner city), the programs are usually
not eliminated altogether. As with many other occupational areas, police
managers are finding the cost savings very attractive. One respoﬁding
city in the survey (area L ) said that CSO's represented the only way,
given budget restrictions, that police services could be maintainedkét
an acceptable level. Paraprofessionals.are apparently safely taking over
the non-enforcement tasks which are the:responsibility of PO's, Opposition
from police parallels professional resistance found in every occupation,
perhaps exceeds it, but there is evidence thét such opposition eases with
the passage of time, and is ameliérated whén line officers are consulted and
involved in the development of the program. As Fink and Seaiy state, however,

"Not all policemen.,.are willing to recognize that the young
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minority group citizen, functioning as a community service
officer, is an ally and partner of inestimable value in the work
of crime prevention and crime control, Yet eventually most will
see the light, and when that day comes, it will be a critical
and noteworthy moment in the evolution of police work." (p.59)




V Summary and Conclusion

Paraprofessionals first began'to éppear in signifiéant numbers. in the
mid 1960's. They were people whd_were trained and employed to perform
parts of jobs previously performed by professionals. Paraprofessionalism

developed partly as a response to social activist demands for improved service

delivery. Manpower shortages, rising costs, increased specialization and

bureaucratization and professional - client class barriers leading to agency
unresponsiveness were all seen as contributing to inadequate delivery of services
in medicine, law, social work, teaching, law enforcement and other fields.

Paraprofessionalism was also seen as a weapon in the war agalnst poverty. By

* providing meaningful employment for the unemployed, they could be helped to

become self-reliant and financlially secure.

Balancing these advantages - - improved services by easing the manpower
shortage, reducing costs, ameliorating the effects of specialization and
bureaucratization, and improving professional/client relationships and hence
agency respouasiveness and eradication of poverty - - weré a number of problems,
anticipated or encountered. These included: the low level, make-shift quality
of paraprofessional jobs; personal and organizational barriers to bridging the
professional/client gap; professional/paraprofessional conflicts, especially when
both parties were poorly prepared; task uncertainties; and legal and training
problems; |

Degpite problems, however, paraprofessionalism grew at a very rapid

rate in the 60's and 70's. Spurred on by continued social activism, heavy

government financing and the perception of advantages accruing, especlally that of

reduced costs, the number of paraprofegsionals increased in all fields.,
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The climate now is much more conservative than it was in the 1960's.
Practically all the movements of the 60's have quieted down. There has been
a4 severe retrenchment particularily in human services. The virtual closing
down of the‘war on poverty, in the U.S., has ended employment for many
paraprofessioﬁals.

At the same time, though, current budgetary squeezes are serving to
increase the attractiveness of paraprofessionals. ‘As Pearl notes in a recent
reviewgif the state of the paraprofessional phenomenon, paras are gaining
a measure of acceptance for all the "wrong" reasons: because they are cheap - -
in wages and in the ease with which they can be removed.

The achieving of other goals or advantages of the program is not’so
c¢lear, now 10 or 15 years later. The literature ;hows many studies on effectiveness
of paraprofessionals, but they are plagued with design inadequacies. A large
number of paraprofessionals are still employed on grants with tenuous year -
to - year funding. Few are becoming professionals through built-in upgrading.
Those who do are pointed oﬁt as examples of what can happen -~ - but generally

. 8
doesn't. Paraprofessionals have not been, according to Gartner and Riessman, 6

a radical force for change in society's institutions. As workers, they

are concerned with typical worker issues - -~ salaries, fringe benefits,
advancement, and so on. Very frequently they are not indigenous people.

None of this, however, should be construed as a write-off of the
paraprofessional movement. It is very much a live and viable movement, existing
despite unresolved issues just as it was introduced and developed despite

unresolved issues. There are problems, but no evidence that medical paraprofessionals

85. ''Paras, Peers, and Pros', The Personnel and Guidance Journal, 53, 4, 1974,

86. Paras, Peers, and Pros. op. cit.
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- make people sicker, that teaching paraprofessionals make children duller

or that police paraprofessionals make crime more rampant. -Quite the

opposite; in fact,<in each case. According to Gartner and Riesman, both
admittedly strong proponents of the concept, "o . .it is now (1974) taken

for granted that persons without formal preparation and traditional credentials
can do significant human service work'" (p. ZSA;rgnd the demand is still there,
both from financially-pressed agencies and from the community. A recent (June
12, 1977) article in the New York Times reported on the hostility with which
inmates at a women's correctional institution greeted a bhetter-parenting program,
assailing it és "irrelevant'" because none of the trainers were indigenous,
il.e., paraprbfessionais. They refused to accept the program until some of the.
~inmates were trained to become counselors in it.

In conclusion, then, thé paraprofessional movement is alive and well

with potential for serving the needs of agencies, of professionals, of the

community, and of the paraprofessional himself.

87. Paras, Pros, and Peers, op. cit.
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APPENDIX A

POLICE PARAPROFESSTONAL SURVEY

1. Why was a paraprofessional position introduced to the police department? .
That is, what conditions existed prior to the introduction of para-
professionals vhich prompted the program? ‘ ‘

1

What is the nature of the duties performed Ly paraprofessional personnel?
Pleasedescribe role, specifying, where possible, functions unique to the
paraprofessional position and functions formerly performed bv the fully-~
sworn police officer. Indicate also degree of supervision. What is the
rate of pay for paraprofessionals and for fully-sworn policc officers?

i



)i

What are the prerequisites (physical, educationzl legal,etc.) fofr a person
applying for a paraprofessional position and what kind of training or job
preparation does the paraprofessional receive? Specify, if possible, the
nature and duration of classroom and field training. Please provide also,
for comparison's sake, a brief description of the eligibility requirements
and nature and duration of training for fully-sworn police officers in
your locality.

Please provide whatever data is available concerning the demographic
characteristics of those persons hired as paraprofessional personnel in
your department, e.p. age, criminal record, .sex, education, race, previous
occupation, occupation of parents, etc.




'

Jd.

Has your department performed any cost-benefit analysis of the para-

professional program? If so, what was the information which this analysis
produced? : ' :

Does the paraprofessional program have any built-in provisions for up-grading?
That is, is there a schedule to allow for movement from paraprofessional
to fully-sworn police officer? What is the specific nature of the schedule?

llas any up-grading already occurred? If so how many persons were involved?
If no, why?




Was there any opposition to the paraprofessional program? Describe
whatever soclal, psychological, organizational or labor problems that
were encountered, either in the department or in the community, in

introducing and in operating a paraprofessional program. llow were these
resolved, and with what degree of success?

Please describe the advantages, in the context of your own police department

1 community, of paraprofessionalization. These may include social or
- ,chological advantages, organizational improvements, cost benefits, crime-
fighting effectiveness, or whatever has been your experience.
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