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Summary

In 2017, the Bailiwick of Guernsey's Committee for Home Affairs invited HMICFRS to
inspect the policing and border control arrangements. These are provided by two
separate but closely connected organisations, which are collectively known as
“Bailiwick Law Enforcement” (BLE).

The two organisations which comprise Bailiwick Law Enforcement are Guernsey
Police and Guernsey Border Agency. They are distinct organisations but, since 2013
have operated under a single head and a shared senior management team.

Our terms of reference for this inspection were wide-ranging. They amounted to an
examination of most aspects of BLE’s operations and the governmental, political,
and social context in which they take place.

Generally, the Bailiwick of Guernsey’s population is very well-served by its police
force and border agency. BLE has much to be proud of, and there are many areas of
work which impressed us particularly. There are also nonetheless areas where there
is scope for improvement, and some where we concluded that we should make
specific recommendations.

Our report identifies 26 areas for improvement and makes eight recommendations.

Governance

When the Guernsey Home Department appointed BLE's current head, BLE had
three objectives: to drive out inefficiencies; to encourage greater joint working; and to
increase professionalism. BLE has achieved these objectives, at least in part.
However, it is stuck in an awkward ‘halfway house’. It is neither two separate
organisations nor one single organisation. As a result of this, the full benefits
expected from its creation have not been realised. The Committee for Home Affairs
vision for the future structure needs to be clarified.

The Committee for Home Affairs Delivery Plan 2015-2018 defined the core business
objectives of the services for which the Committee was responsible. However, since
that plan’s publication, the membership of the Committee has changed and a new
chairperson has been appointed. At the time of our inspection, the current
Committee had neither adopted the Delivery Plan 2015-2018 nor produced a new
plan to replace it. As a result, BLE did not know what business objectives the
Committee had set for it. Subsequently the plan was adopted, but it has since been
superseded by a plan from the States of Guernsey.

In the Bailiwick of Guernsey, there is no protocol (of the kind used in England and
Wales) or other document to clarify the respective roles of the Committee for Home
Affairs and the Head of Law Enforcement. We identified a strong sense of frustration,
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shared equally by the Committee for Home Affairs and BLE personnel, that the
governance arrangements were not functioning as well as they should.

Technology

We found some very serious shortcomings in BLE’s information and communication
technology (ICT) systems. This was a dominant and recurring theme of our
inspection. The ICT provision of the Bailiwick of Guernsey was among the worst we
have seen. Throughout the inspection, interviewees told us about many problems
with their ICT, the collective effect of which is profoundly damaging to BLE's morale,
efficiency and effectiveness.

Public expectation

BLE'’s leaders demonstrated their commitment to meeting public expectations, and
we found they largely did so. Border controls generally worked well. The police
attended most incidents. The crime investigation files we audited contained many
examples of thorough investigations of crimes which most police forces in England
and Wales would have treated as too minor to investigate.

However, we believe BLE could do more to involve the public in setting local and
strategic priorities. We found that BLE did not formally consult parish contacts (such
as the parish constables and douzaines?) when producing the Service Delivery Plan
2017-2020. There were no formal structures in place for consulting the public about
their concerns and priorities, or feeding back what action BLE had undertaken to
address them.

Crime

There has been a significant downward trend in recorded crime in the Bailiwick of
Guernsey since 2007, with 54 percent fewer offences recorded in 2016 than in 2007.

However, despite the fall in recorded crime, responses to the 2015 Crime and
Justice Survey showed that 48 percent of respondents believed that crime had
actually increased since 2013 (with 16 percent believing that there was a lot more
crime). Only 12 percent believed there was less crime.

Guernsey Police’s crime detection rate has improved markedly over the past
decade. The detection rate has been consistently around 50 percent (the target set
by the head of bailiwick law enforcement) since 2012, having fluctuated between 28

1 Parish constables, or connétables, are the elected heads of parishes. Parish councils in Guernsey
are known as douzaines.



and 36 percent between 2007 and 2011. This is considerably better than detection
rates in England and Wales.

We found good-quality investigation plans had been created for most of the
investigations we looked at and, in the specialist departments in particular,
investigations were often well supervised. However, the quality of supervision was
not as consistent outside these departments.

We were impressed by the quality of Guernsey Police’s problem-solving policing.
However, there are no formal review processes of problem-solving plans, nor
analyses of results to assess their effectiveness.

Borders

Through its administration of the customs and immigration systems, Guernsey
Border Agency plays a crucial role in protecting the Bailiwick of Guernsey.
Throughout the inspection, we found that Guernsey Border Agency is fulfilling its
border responsibilities to the Bailiwick and the Common Travel Area.

We found robust immigration controls for scheduled arrivals. There are few
scheduled maritime and aviation services to the Bailiwick of Guernsey, and
Guernsey Border Agency has sufficient capacity for face-to-face immigration checks
on everyone arriving on scheduled services from outside the Common Travel Area.
Vehicular traffic and freight arriving from outside the Common Travel Area are
subject to physical search for illegal migrants.

Since 2016, most seizures of restricted and prohibited goods have been from postal
packets. In 2016, such seizures accounted for 91 percent of drugs seizures (by
number of seizures, not weight of drugs seized), up from just 30 percent in 2015.
Underlying this is a three-fold increase in the number of drug seizures from incoming
post.

Guernsey Border Agency officers — along with their Guernsey Police colleagues —
lack access to a particularly rich source of UK police intelligence: the Police National
Database. This is a consequence of BLE’s weak ICT infrastructure.

Financial crime

With funds of £270 billion under management and administration, the Bailiwick of
Guernsey’s financial sector is internationally significant. It is the mainstay of the
economy, contributing more than a third of the Bailiwick’s gross domestic product.
Consequently, the economic crime department’s performance has national and
international consequences.

The economic crime department’s objectives include the receipt, development,
analysis, and passing on of financial intelligence, and facilitating the Bailiwick of



Guernsey’s suspicious activity reporting régime. Suspicious activity reports provide
law enforcement agencies with valuable information about potential criminality.
There has been a very significant increase in the volume of suspicious activity
reports since 2012. This coincides with a reinvigoration of the economic crime
department’s outreach programme, through which it educates institutions about their
responsibilities under the reporting regime.

There has been an increase in the number of money-laundering investigations
following a fall in 2013. However, the total conducted in 2017 was no higher than it
was in 2012.

We were particularly concerned by the extent of difficulties reported by investigators
seeking to get financial orders in the course of their investigations. Very lengthy
delays were commonplace. This frustrated investigators, seriously limited the rate at
which investigations could progress, and had an adverse effect on asset recovery
performance. We also found that delays with international mutual legal assistance
cases were commonplace.

BLE has increased its capability to tackle proceeds of crime, through the creation of
a new international co-operation and asset recovery team. This team's role includes
pursuing suspected criminal assets which have been frozen in the Bailiwick of
Guernsey. The economic crime department reported that there were significant
further assets to explore.

Intelligence

BLE's intelligence unit comprises a range of officers and staff from Guernsey Police
and Guernsey Border Agency. The functions performed, and the structure of the unit,
largely reflect similar units in England and Wales, and the officers and staff have
access to similar training. Those staff we spoke with had significant experience in
collating, developing and disseminating intelligence. We found a well-established
and valuable network of relationships and working practices. These help BLE to
gather and disseminate intelligence.

Each week, the director of intelligence chairs a tactical tasking and coordination
group meeting. The meeting follows the principles of the National Intelligence Model
and reflects good practice seen in England and Wales.

Guernsey Border Agency uses an intelligence-led strategy at the borders to identify
the more serious offences such as commercial importations of controlled drugs.
Drawing on the range of intelligence, enquiries are undertaken to identify persons of
interest travelling, and coercive powers are used to good effect when stopping and
searching people, vehicles and vessels.

We saw a number of examples where Guernsey Border Agency had undertaken
complex and serious investigations relating to cross-border crime involving overseas
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jurisdictions. There was clear evidence that the Agency worked collaboratively with
law-enforcement bodies in Jersey, the UK and France, and that it shared intelligence
with them.

Vulnerable people

We found that BLE does not consistently identify people who are vulnerable. It does
not have a single, corporate definition of vulnerability. A suitable definition, supported
by training and policies, would provide staff and officers with a common
understanding of the ways in which people can be vulnerable and help ensure that
vulnerable people receive the support they need.

The software in the Joint Emergency Services Control Centre highlights whether any
previous calls have been made from the same telephone number or address. While
this identifies some repeat victims, it does not automatically identify repeat victims
who may be calling from a different address, or other callers whom BLE may
previously have identified as vulnerable.

BLE’s domestic abuse policy makes clear the requirement for all attending officers to
complete a risk identification checklist form for all domestic abuse incidents they
attend. The response officers we spoke to knew of this requirement. We learned that
forms completed by uniform officers vary in quality. However, we were pleased to
find that BLE has a process to ensure that any errors or omissions are identified
quickly.

Despite the processes in place for assessing risk in domestic abuse cases, we found
no evidence that BLE officers are required to routinely assess the vulnerability of all
the victims, witnesses and suspects they encounter. Consequently, it is likely that
some of the vulnerable people BLE officers meet are not identified as such and
therefore do not receive the appropriate response, whether it be referral for multi-
agency intervention or other safeguarding measures.

We learned that public protection unit (PPU) officers receive additional specialist
training on public protection issues. However, some officers told us that they felt the
training is insufficient, and we heard concerns that it does not equip them with the
specialist knowledge they need to deal with vulnerable people or to advise their
uniformed colleagues.

Despite these concerns, our file review showed that most of the public protection unit
cases we examined were effectively investigated. We also found evidence of
effective supervision in almost all the cases investigated by the public protection unit.

We heard from partner bodies that public protection unit investigations are generally
focused on the needs of the victim, especially in child protection cases. Our file
review echoed this, as we found evidence of good victim care in the majority of PPU
investigations we examined.



However, not all BLE investigations show good victim care. Victim care and witness
care plans are not routinely completed.

BLE works constructively with partner organisations to protect those who are
vulnerable and to support victims. Partner agency representatives to whom we
spoke during our inspection made positive comments about the force’s engagement
in this area.

Forensic capabilities

In common with police forces in England and Wales, BLE faces significant demands
associated with digital forensics. It is managing them in a sensible way. BLE’s digital
forensics capacity had increased significantly during the year before our inspection.
However, BLE realises that this capacity will require continuing investment to keep
pace with increasing demand and developments in digital technology.

Since BLE's creation, Guernsey Police’s Scientific Support Department has also
provided crime scene investigation services to Guernsey Border Agency. Given the
low crime rate in the Bailiwick of Guernsey, demand for crime scene investigator
attendance is low. The department can therefore attend a wider range of incidents
than most police forces in England and Wales.

Estates

At the time of the inspection, there was no BLE estates strategy, nor was there an
estates strategy covering Home Affairs services as a whole. It is widely recognised
that BLE's estate provision is inadequate.

In recent years, the Guernsey strategic asset management project and the home
operational services transformation project have both examined a range of potential
options for the estate. While these examinations were going on, BLE reduced its
expenditure on maintaining and improving its current estate because it expected to
relocate. It is likely that additional investment will be required to renovate parts of the
current estate unless a decision is made to move to new accommaodation.

Guernsey Police’s — and latterly BLE’s — custody facilities have long been an area of
concern for senior managers, those working in the custody facilities and the
Committee for Home Affairs. These facilities were subject to independent reviews, in
2010 and 2014. Both reviews identified concerns. Following the latter review, BLE
took some immediate remedial action and developed a programme of works to
refurbish the facility sufficiently to fully address the concerns. Progress has been
slow, however.



Other functions

Certain non-law enforcement functions are also carried out by BLE: revenue and
excise collection; issuing passports; import and export licencing; and issuing work
permits. The inspection did not show that the current arrangement had any
significant disadvantages.

Complaints

HMICFRS conducted a dip sample of public complaints made during 2017, to assess
whether the professional standards department was referring all appropriate cases to
the Police Complaints Commission. This revealed that the professional standards
department's processes were robust, informal resolution was being sought correctly,
and all appropriate cases were referred.

There have, however, been long delays in some of the cases which are not subject
to informal resolution, with the professional standards department waiting long
periods for the Police Complaints Commission to confirm whether it intended to
supervise the investigation.

At the end of each supervised complaint investigation, the Police Complaints
Commission prepares a statement on whether the investigation has been conducted
to its satisfaction. We found problems with this. The Commission's, force's, and other
stakeholders' interpretation of the legislation is that the Commission may only say it
is either ‘satisfied’ or ‘dissatisfied’ with the PSD investigation, with no nuance or
caveats. This can prove confusing to both the complainant and the officer subject to
the complaint, and lead to unfair public criticism. Of those we asked, all were in
favour of the legislation being redrafted.

Enabling functions

The Committee for Home Affairs requested that HMICFRS examine the ‘enabling
functions': human resources, information and communications technology (ICT) and
finance. These three functions are all now provided centrally. We found some
evidence of benefits from a central approach. But we also found that the
centralisation had a negative effect on BLE’s operational efficiency and
effectiveness, as well as significantly increasing the workloads of BLE managers and
supervisors.



1. Introduction

Our commission

We conduct statutory inspections of police forces and other law enforcement
agencies in England and Wales. We also inspect law enforcement arrangements in
British Overseas Territories and Crown Dependencies upon invitation from the
relevant Government.

The Bailiwick of Guernsey is a Crown Dependency comprising the islands of
Guernsey, Alderney, Sark, Herm, Brecghou, Jethou and Lihou, as well as a number
of uninhabited islets. It covers an area of just over 63 square kilometres. The
resident population is about 64,000. Guernsey’s Government is called the States of
Guernsey, subsequently referred to as ‘the States’.

In 2017, the States’ Committee for Home Affairs invited HMICFRS to inspect the
policing and border control arrangements. These are provided by two separate but
closely connected organisations collectively known as ‘Bailiwick Law Enforcement’
(BLE).

About Bailiwick Law Enforcement

The two organisations which comprise Bailiwick Law Enforcement are Guernsey
Police and Guernsey Border Agency. They are two distinct organisations but, since
2013 and following a report by the States’ Committee for Home Affairs, have
operated under a single head and a shared senior management team. BLE also
includes other functions such as trading standards.

In 2016, BLE had an allocated budget of £18.2 million. Between March 2010 and
March 2016, the budget was reduced by six percent.

In many respects, BLE faces challenges similar to those faced by England and
Wales police forces and the UK Border Agency. But in some important respects
there are major differences. The Bailiwick of Guernsey has a small, tight-knit
community which enjoys a high standard of living. There are particularly low crime
rates and very high public expectations on BLE — to keep crime low, manage the
border well, provide an attentive service and keep the community safe.

Our terms of reference

Our terms of reference for this inspection were wide-ranging. They amounted to an
examination of most aspects of BLE’s operations and the governmental, political and
social context in which they take place.
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We were asked to pay particular attention to the impact of the “RoLE” (restructuring
of law enforcement) programme, which resulted in the integration of some of
Guernsey Police's and Guernsey Border Agency's functions, through new joint
teams. We were also asked to pay particular attention to BLE’s capability and
capacity for the future. The terms of reference are reproduced in full at annex A.

Our methodology and approach to this inspection

We conducted fieldwork for this inspection in December 2017 and January 2018.
Our fieldwork team was a joint one, comprising personnel from HMICFRS, a
representative from HM Borders and Immigration Inspectorate, and a police
superintendent with particular experience of policing in a British Overseas Territory.

We interviewed BLE personnel at all levels of the organisation. We observed a
series of management meetings. We consulted other law enforcement and criminal
justice bodies and members of the public. We analysed various data and documents,
including a comprehensive self-assessment that BLE completed at our request. We
audited a series of BLE’s crime investigation files.

In reaching our judgments we have, where appropriate, made comparisons with
police and border practices in British Overseas Territories and England and Wales.
We have also drawn on guidance provided to police forces by the College of Policing
(‘authorised professional practice') and we have referred to our findings from other
HMICFRS inspection reports.

For certain aspects of the inspection we have drawn comparisons with the work of
the National Crime Agency, because it also carries out policing and border functions.

The layout and content of this report

Our terms of reference had 12 sections. Each of the following chapters reports our
findings in relation to one of those sections. Inevitably, certain aspects of our findings
are relevant to more than one section. Where this is the case, we have included
cross-references to other relevant chapters.

Generally, the Bailiwick of Guernsey’s population is well-served by its police force
and border agency; BLE has much to be proud of, and in the chapters that follow
there are many areas where we were particularly impressed.

There are also areas in which there is scope for improvement, and some where we
concluded that we should make specific recommendations.

Our report draws attention to 26 areas for improvement and makes eight
recommendations. These are listed at annex B and annex C respectively.
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2. Resources

The Committee for Home Affairs asked HMICFRS to examine BLE resources and, in
particular, the numbers of officers and staff and their allocation against priorities in
the context of high public and political expectations. This chapter examines:

e BLE's staffing levels;

e BLE'’s understanding of the demand it faces (including that born of
public expectations) and its awareness of the policing and border-
related threat, harm and risk the Bailiwick of Guernsey faces; and

e the processes in place for setting BLE’s priorities.

Staffing levels

Because Guernsey Police and Guernsey Border Agency remain as two distinct
bodies, we have examined their staffing levels separately.

Both bodies employ a mix of warranted officers and support staff. In human resource
management terms, the numbers of support staff were counted independently by
each body up to 2013, but have been counted as a combined total since 2014.

Police officers

Under a 1949 law, the States has responsibility for setting the authorised police
officer establishment. It does this by resolution.?

The most recent resolution was passed in 1998, when the establishment was set at
177 officers. However, throughout the last ten years the actual strength appears to
have been lower and, since 2012, has remained under 150.

2 Section 2 of the Island Police Force Establishment (Guernsey) Law 1949 says "The establishment of
the Island Police Force shall be such as the States may from time to time by Resolution determine, or
may have, prior to the commencement of this Law, determined".
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Figure 1: Actual police officer strength 2006-2017
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Source: Guernsey Police annual reports, 2006-2017

Figure 1 shows the number of officers in post on 31 December each year. Between
these dates, officer numbers would have fluctuated and, at times, would have been
higher or lower than the figure at the end of the year.

The decision to set the authorised establishment at 177 was taken 20 years ago.
Since then the environment, and demands on policing, have changed considerably.

13



Guernsey Border Agency officers

Guernsey Border Agency officer establishment is not set in the same way as police
establishment. Instead, border officers are deemed civil servants and their numbers

are determined by the States from time to time.

Figure 2: Guernsey Border Agency officer strength 2012-2017
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Figure 2 shows that until 2017, there was a downward trend in the number of
Guernsey Border Agency officers.
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Support staff

In addition to police and border officers, there are support staff (also referred to by
BLE as ‘civilian staff’) in various roles.

Figure 3: BLE support staff employees 2012-2016
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At the time of our inspection, BLE had 304 members of staff. There were 147 police
officers, 57 border officers and 100 support staff (26 of whom held warranted powers
to discharge specific functions). There were also six special constables, and BLE
was able to call upon the services of another voluntary group, Guernsey’s Civil
Protection Volunteers.

BLE's understanding of demand

We examined BLE's understanding of demand. This is the extent to which systems,
procedures and data were in place to give its managers a sound awareness of the
scale and nature of demands on it and how they should be prioritised. This part of
our report deals solely with BLE's understanding of demand. Other relevant evidence
about demand is discussed elsewhere, including Chapter 5.

HMICFRS found that BLE understands much of the demand for the services it
provides, although it should develop a more sophisticated assessment of it. Demand
is currently assessed through a number of mechanisms.

Daily and monthly meetings

We found a robust system of daily briefing meetings. Attended by the senior
leadership team and other staff, these meetings review a wide range of issues
including: expected passenger and freight movements; all crimes recorded in the
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previous 24 hours; suspicious activity reports; and 'high risk' individuals whose
activities required monitoring.

At regular monthly meetings, senior managers review crime trends, domestic abuse
cases, driving offences and digital forensic examinations. They also examine the
volume of work at the border, public protection cases and other investigatory activity.

However, because of some very serious shortcomings in BLE'’s information and
communication technology systems — a dominant and recurring theme of our
inspection which we explore in greater detail in Chapter 13 — there were limitations
on the range of data that could be explored at these meetings. Moreover, as BLE
does not have a sophisticated analytical capability, there were no comprehensive
analyses of trends and patterns in demand.

Under-reported crime and the hidden demand from minority communities

We found that BLE has a limited understanding of under-reported or hidden crime
types. A member of staff has been appointed to act as a liaison officer for the
Bailiwick of Guernsey’s lesbian, gay, bisexual and transgender communities, and
has sought to encourage reporting of any homophobic incidents. The force has also
actively consulted the very small Jewish and Muslim communities.

Through a joint operation with the Guernsey Youth Commission, BLE has sought to
identify children at risk of sexual exploitation. It has also participated in a national risk
assessment of modern slavery and evaluated the scale of human trafficking in the
Bailiwick of Guernsey.

Developing a more sophisticated assessment of demand

Although the methods used had enabled BLE to understand much about the demand
it faces, there is no process for regularly collecting data from a wide range of internal
and external sources (including other parts of the States) in order to compile a
comprehensive annual strategic threat and risk assessment. Such a process is
commonly used in many police forces and other law enforcement bodies; in England
and Wales it is a requirement of the National Intelligence Model.3

A well-constructed strategic threat and risk assessment uses information from law
enforcement and other sources, such as social services, health, fire and rescue,
transport providers, demographic data etc. to provide a more holistic view of
demand.

3 The National Intelligence Model is a well-established and recognised model in policing that
managers use for setting strategic direction, making prioritised and defensible resourcing decisions
and various other matters.
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In Guernsey’s case such an assessment, although inevitably modest in size and
scope, would be a valuable additional source of reference for BLE’s leaders.

Area for improvement 1

e BLE’s understanding of demand is an area for improvement. Regular
production of a strategic threat and risk assessment would improve BLE’s
understanding and therefore assist in strategic planning.

Prioritising against the demand
Strategic priorities

BLE has defined its strategic priorities. While police and crime commissioners (and
mayoral equivalents) set the strategic priorities for police forces in England and
Wales, the equivalent has not happened in Guernsey. The States Committee for
Home Affairs had not, at the time of inspection, confirmed its plan with BLE (see
Chapter 11). In the absence of this strategic direction, BLE has tried to identify its
priorities for itself, and has set them out in its Service Delivery Plan.

BLE had defined its strategic "service delivery priorities" in its Service Delivery Plan
2017-2020.% Priorities for the period are:

e security;

e protecting the vulnerable;

e tackling crime and anti-social behaviour;

e community engagement and citizen experience;
e technology;

e standards, performance and development;

e specialist capabilities; and

o efficiency.

While BLE drew on a wide range of data when setting its priorities, senior leaders
recognise that the process could be more sophisticated. BLE recently appointed an
analyst whose role will include the adoption of a risk management process similar to

4 Service Delivery Plan 2017-2020, Bailiwick Law Enforcement. Available at:
www.guernsey.police.uk/CHttpHandler.ashx?id=111224&p=0
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that used by police forces in England and Wales® to identify the full range of threat,
risk, and harm they face. Through its incorporation in the strategic assessment
process, this work will help identify appropriate strategic policing priorities.

Public expectations

In communities with relatively high crime rates and limited policing resources, the
public accept, albeit reluctantly, that the police are unable to respond to, and
investigate thoroughly, all reported offences. This is not the case in the Bailiwick of
Guernsey, where the public tend to expect that police will deal with all incidents,
regardless of their seriousness.

BLE'’s leaders have expressed their commitment to meeting public expectations and
we found they were largely successful in doing so. Border controls generally worked
well. Incidents receive a police response and, in the crime investigation files we
audited, there were many examples of investigations of crimes which most police
forces in England and Wales would have seen as too minor to investigate.

Public consultation

We found that while BLE had not carried out a formal consultation exercise to learn
about public expectations it knew about them through its contact with politicians, the
media’s focus on crime issues, and its daily contact with the public and businesses
on border and policing matters.

However, we believe BLE could do more to involve the public in setting local and
strategic priorities. It did not formally consult parish contacts (such as the parish
constables and douzaines) when producing the Service Delivery Plan 2017-2020.
Although neighbourhood officers carry out monthly environmental audits (see
Chapter 5), there is no corporate structure in place for BLE to consult the public
about their concerns and priorities, or to feedback what action it had undertaken to
address these.

While the biennial Crime and Justice Survey® includes some questions relating to
BLE, there are no regular surveys of the public to understand their priorities, their
views of the organisation’s strategic direction or their perceptions of its performance.

BLE does not regularly hold local parish meetings where the local community can
raise issues of concern with neighbourhood officers.

5 The MoRILE (Management of Risk in Law Enforcement) model.

6 Available at: www.gov.gg/crimejustice2018
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Area for improvement 2

e BLE's arrangements for formal public consultation and communication are
an area for improvement. BLE should introduce a structure and system for
consulting and communicating with the public on matters such as strategic
and local priorities, matters of concern to communities and feedback on
BLE actions and performance.

Prioritisation of calls, flexibility and multi-skilling

Consistently providing a very high level of service with finite resources requires
sound prioritisation processes and a flexible, multi-skilled workforce. We found
evidence that BLE possessed both.

Call handlers at the Joint Emergency Services Control Centre (see Chapter 5) follow
a script of pre-set questions, which automatically prioritises response based on the
seriousness of the incident. BLE’s meeting structures also provides a forum for
prioritising activity and reassigning staff resources accordingly.

We found generally good relationships between different Guernsey Police units. Staff
accept that the realities of small-island law enforcement require them occasionally to
assist with other areas of work. Many police and border officers have a range of
specialisms and can be deployed in a variety of roles. For example, public protection
unit detectives assist with high-priority, complex criminal investigation division (CID)
investigations and vice versa. Furthermore, CID regularly draws on uniformed police
officers to assist with their work.

Further integration

BLE may in future be able to increase flexibility and multi-skilling by further
integration. Legislation has been passed to enable, in specific circumstances, any
officer to operate as a police, customs, or immigration officer.

However, the strategic vision for law enforcement in the Bailiwick of Guernsey is
unclear, in particular about the degree to which Guernsey Police and Guernsey
Border Agency should further integrate or merge. We explore this important issue
further in Chapter 4.
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Assessing the impact of abstractions

While BLE's staffing flexibility helps the organisation to prioritise its activities, BLE
does not assess the impact of abstracting (taking away) police officers from their
primary roles — in particular, the level and effect of abstractions from neighbourhood
policing teams and roads policing. Such assessments are important because risks
can arise where abstracted staff members are unavailable to fulfil other
commitments.

Area for improvement 3

e BLE's lack of a process for assessing the effect of abstractions is an area
for improvement; BLE should introduce such a process in order to minimise
the risks associated with abstracting personnel from their core role.
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BLE's staffing level

We were asked to offer our view on whether BLE's staffing level is appropriate to
enable the organisation to fulfil its purpose.

Comparison of staffing levels with other bodies

In terms of the number of police officers per 1,000 population, BLE is broadly
comparable with the States of Jersey Police and the Isle of Man Constabulary.
However, the operating environment and the judicial systems differ between the
three territories. As a result, a simple numerical comparison between jurisdictions,
while useful up to a point, are not necessarily a reliable guide to what is an
appropriate staffing level in each.

Figure 4: Number of police officers in post in British Crown Dependencies per 1,000
population, 2016
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Police officers per 1,000 population

Source: Guernsey Police Annual Report, 2016; States of Jersey Police Annual Report, 2015-
2017; Chief Constable's Annual Report, 2016-2017

Most of the managers we interviewed during the inspection felt that they had
sufficient staff for their current work.

However, five main barriers stop us from making a more authoritative evaluation of
whether BLE has the right number and mix of staff. To conduct such an evaluation
would require:

e an articulation of the plans for the future structure of BLE and its two
component organisations;

e a sophisticated understanding of the range and scale of law enforcement
threats, harm and risk to the Bailiwick of Guernsey;
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e an articulation of the Committee for Home Affairs’ and the States of
Guernsey's priorities and expectations of BLE;

e a comprehensive understanding of organisational performance against these
priorities; and

e greater clarity concerning the budgetary position within which BLE has to
operate.

As discussed in this report, these are all currently areas for improvement.
Additionally, a skills audit of the workforce and the identification of any skills gaps
would be required (see Chapter 3).

In setting new, appropriate establishment levels, the Committee and BLE should also
recognise that meeting areas of increasing demand — including, but not limited to,
cyber-crime investigation and digital forensics — will probably require increased
resources.

22



3. Staff retention and satisfaction

The Committee for Home Affairs asked HMICFRS to examine staff retention and
satisfaction and in particular the difficulties faced by BLE in recruiting sufficient
officers, including officers with specialist skills. This chapter examines:

e the attrition rate;
e morale and wellbeing; and

e the impact of continual recruitment pressures on BLE.

The attrition rate

The following paragraphs set out the attrition rates in Guernsey Border Agency and
Guernsey Police. In both instances, although the attrition rates in certain years may
be thought high, the numbers of staff leaving the organisation in any given year are
not large enough to support statistically significant conclusions.

Guernsey Border Agency

Figure 5 shows the percentage of border officers leaving the organisation each year
since 2014.

Figure 5: Guernsey Border Agency officer attrition rate 2014-2017
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Source: Guernsey Police annual reports, 2014-2017

Employees leave organisations for a variety of reasons, some voluntary (such as
retirement, alternative employment, relocation or changes to personal
circumstances) and some involuntary (such as termination of contract or ill-health).
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Figures 6 and 7 detail the number of officers and civilians who left Guernsey Border
Agency over the past decade, and the reasons for their departure.

Figure 6: Officers leaving Guernsey Border Agency 2008-2017
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Source: Guernsey Police annual reports, 2008-2017

Figure 6 shows that, while the number of officers leaving Guernsey Border Agency
remained relatively consistent from 2008-2012, resignations increased markedly in
2013 and again in 2014. It is also clear that the number of officers leaving due to
retirement, end of contract, ill health, or performance issues remained low during this
period. We can therefore assume that most exits were voluntary.
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Figure 7: Civilians leaving Guernsey Border Agency 2008-2017

10

7 -

6 m Retirement/ill health/ end of
s | contract/ performance

. B Unknown/not reportable
31 Resignation

2 -

1

2008 2009 2010 2011 2012 2013 2014 2015 2016 2017
Year

Number of civilian support staff leaving

Source: Guernsey Police annual reports, 2008-2017

Figure 7 shows a more consistent level of staff attrition among civilian support staff.
There is a small increase from 2012—-2013, followed by a fall in 2015. But it is not
clear that this would reflect the changes in staff attrition seen in figure 6 for border
agency officers.

States of Guernsey’s human resources department categorises each event under a
range of headings, and they provided us the figures for 2013-2015. However, its
categorisation does not help to further understand the changes in Border Agency
staff attrition seen in figures 6 and 7. So we have omitted this information.
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Staff attrition: Guernsey Police

Figure 8: Police officer attrition rate 2014-2017
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Source: Guernsey Police Annual Reports, 2008-2017

The attrition rate among Guernsey police officers has remained relatively consistent
since 2009, fluctuating between 5.5 and 10.2 percent per year. In police forces in
England and Wales this figure has also remained relatively stable over the same
period at just below eight percent.

Morale and wellbeing

In any organisation, the workforce's perception of how it is treated by its employer
will influence the attrition rate and have wider consequences. It is important,
therefore, for organisations to understand staff views.

Staff survey results

BLE uses the States of Guernsey-wide biennial staff survey to develop an
understanding of how the workforce feels it is treated, and to identify and understand
the issues that affect it. The latest survey, which was undertaken in 2016 and
reported in late 2017, suggests that there was low morale among BLE’s workforce
and that the proportion of respondents reporting low morale had increased since the
2014 survey.
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In 2016, 75 percent of survey respondents from Guernsey Police” and 71 percent
from Guernsey Border Agency?® said that morale was low where they worked.
Although these figures are disappointing, they should be viewed in the broader law
enforcement context. When the Police Federation of England and Wales surveyed
police officers in 2017, some 89.6 percent of respondents reported low morale in
their force.® While it is clear, therefore, that low morale among law enforcement
employees is not unique to the Bailiwick of Guernsey, we found among BLE’s
leaders a strong commitment to improving morale, together with indications of a
promising approach.

The FOCUS action group and its plan

Following the survey's publication, the senior leadership team encouraged Focus —
an 'action group' involving staff from across the organisation — to help with
developing solutions to problem areas highlighted by it. Focus has created an action
plan to address the ten areas that received the highest proportion of negative
comment.

At the time of our inspection, this action plan had been presented to BLE’s senior
leadership team, and members of the action group were preparing to start work on
various strands of activity across their departments. Governance arrangements have
been established and the action plan has been added, as a standing item, to the
senior leadership team's meeting agenda.

FOCUS communication plan

The 2016 survey showed that the workforce was sceptical that action would be taken
as a result of the survey.'? BLE’s senior leaders and Focus action group members
recognise that not only do they have to address the concerns raised in the survey,
they have to show the workforce that this is happening. To facilitate this, there is a
plan to inform the workforce about any initiatives resulting from this work and to
communicate to staff that such initiatives have been developed in response to the
survey findings.

7 States of Guernsey Say It Survey 2016, Guernsey Police
8 States of Guernsey Say It Survey 2016, Guernsey Border Agency

9 PFEW Pay and Morale Survey 2017 Headline Statistics July 2017, Boag-Monroe, Fran (2017)
Police Federation Research and Policy Support Report R011/2017, p11. Available at:
www.polfed.org/documents/Pay%20and%20Morale%20Survey%20National%20Report%202017.pdf

10 States of Guernsey Say It Survey 2016, Guernsey Police (question 66): | believe that action will be
taken as a result of this survey: GBA — 58 percent negative / Police — 67 percent negative.
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Other systems and processes

In addition to the staff survey, BLE uses several other systems and processes to
generate feedback from the workforce. These include a staff suggestion scheme, a
group called the ‘Middle Management Forum’, and ‘Coffee and Conversation’
meetings. The latter are held regularly to give staff at all levels the opportunity to
meet with members of the senior leadership team and raise concerns with them.

BLE uses a good variety of data sources to understand the risks and threats to the
wellbeing of staff. These sources include attendance management information,
return to work interviews, accident at work data and communication with the staff
associations.

Wellbeing strategy

We concluded that senior leaders took wellbeing seriously and tried hard to make
themselves available to staff. During the inspection, various interviewees —
particularly Guernsey Border Agency personnel and some police staff — emphasised
the personal commitment shown by the head of law enforcement, who had made a
point of meeting BLE personnel in their workplaces.

BLE's senior leadership team demonstrated a strong commitment to improving
wellbeing. BLE has developed a Wellbeing Strategy, which begins with a clear
statement of intent:

"The wellbeing of our workforce is so important that we cannot leave it to
chance, we have to have a planned, co-ordinated approach to ensure our
people are as physically and mentally fit as possible."

Although the BLE Wellbeing Strategy is relatively new, and BLE is not as advanced
as some forces in England and Wales in this area, substantial progress has been
made. Members of the senior leadership team have been appointed to lead the five
pillars of the Wellbeing Strategy, one of which focuses specifically on mental and
emotional wellbeing. Supervisors have been trained to identify staff welfare issues
and there are mechanisms to escalate these where necessary.

We also noted that staff wellbeing received a suitably high level of attention at the
daily management meeting we attended.

BLE actively communicates wellbeing information to staff. There is a dedicated
‘Wellbeing’ section on the front page of its intranet, and a dedicated contact email
that staff can use if they have any ideas for future initiatives. Through a new
‘Wellbeing Wednesday’ initiative, the personnel responsible for each ‘pillar’ also
circulate a weekly email across BLE. This includes information and advice relating to
their area of the Wellbeing Strategy.
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Mental health and wellbeing

BLE uses a range of measures, including counselling services and mental health first
aid training, to improve mental health. Counselling services are arranged in
collaboration with the human resources manager with responsibility for Home Affairs.
Mandatory counselling is provided to those in high-risk roles, and sessions are also
available to all members of staff on request.

In 2016, mental health awareness training was provided to 30 middle managers.
Four members of staff have also taken a mental health first aid training course
designed to enable students to provide improved initial support to people developing
mental health issues or in mental health crisis. These officers’ contact details are
included in communications about wellbeing.

Staff and Government recognition

The interviews and focus groups we conducted showed that staff welcomed BLE'’s
commitment to wellbeing. Apparently, the States has recognised this approach as
good practice and is using the strategy as a template for wellbeing provision across
all its departments.

Despite this strong evidence of BLE's commitment, there is still scope for BLE to
further expand its wellbeing provision.

Occupational health provision

BLE’s occupational health provision is provided through a centralised States of
Guernsey arrangement. We found that it can be difficult for BLE staff to obtain
assistance from occupational health as soon as they need it, as the service is not
based within the Bailiwick. This can delay employees’ return to work. As a pragmatic
solution, BLE has, on occasions, paid for staff to have medical treatment to enable
them to resume their duties.

Area for improvement 4

e The timely availability of occupational health services is an area for
improvement.

Other factors affecting BLE staff morale and wellbeing

In the course of our inspection, BLE personnel reported five major factors beyond
BLE's sole control that are having an adverse effect on their morale. Those were:

e The inevitable upheaval and demands on people, created by organisational
change and formation of BLE and the lack of clarity of strategic vision
concerning the future state of integration between Guernsey Police and
Guernsey Border Agency (discussed in Chapter 4).
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e Weaknesses in ICT provision, which are so severe as to make it hard — and in
some cases impossible — for staff to do their job (discussed in Chapter 13).

e Inadequate boundaries between the operational control by BLE leaders and
the political governance and oversight of BLE by the Committee for Home
Affairs, which create tension and frustration for both parties (discussed in
Chapter 11).

e Poor estate provision, resulting in buildings and working environments that
are not fit for purpose (discussed in Chapter 9).

e A lack of capacity in centralised human resource functions, which places
burdens on managers (discussed in Chapter 13).

Based on the extent of commentary in the self-assessment, our observations during
the fieldwork, and the depth of views expressed by various interviewees, we
concluded that these factors had an adverse effect, not only on morale and wellbeing
but also on the wider efficiency and effectiveness of the organisation.

The impact on BLE of continual recruitment pressures

In June 2017, a separate external review (see Chapter 4) reported that the level of
overtime expenditure were attributable to the level of vacancies.!!

BLE's recruitment strategy

Finding suitable recruits to fill specialist posts can be a problem for BLE, as it is for
other law enforcement agencies in small jurisdictions. Given that BLE is a small
organisation, it is understandable that several of its specialist units consist of just one
or two people. In many such units, staff tend to remain in post for a long time.

When such staff leave, it creates gaps in experience and skills which often cannot be
filled by internal applicants or by people in the local workforce. We were pleased to
see that Guernsey Police's recruitment strategy, supported by the States’ population
management regime, enabled it to recruit from elsewhere when necessary.

11 Costing, prioritisation and benchmarking — Report Committees for Home Affairs and Education,
Sport & Culture, Price Waterhouse Coopers, June 2017, page 46. Available at:
www.gov.qg/CHttpHandler.ashx?id=108428&p=0
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To legally live and work in the Bailiwick of Guernsey, migrants require an
employment permit. Guernsey-based employers such as Guernsey Police, that wish
to recruit people from outside the Bailiwick of Guernsey, can apply for these permits
from the Population Management Office providing the job is one of those on the
employment permit policy list.'? The Population Management Office then assesses
the applications on a case-by-case basis. We were told of various examples where
this system had worked well.

Benefits and drawbacks of external recruitment

Where it is feasible, there are benefits to BLE in recruiting people with the requisite
skills and experience from outside the Bailiwick of Guernsey, rather than investing

significant time and resources in training inexperienced staff. Given the Bailiwick of
Guernsey’s low crime rate and the nature of the border controls, it can take longer

for personnel to gain valuable experience than in busier environments.

We found a good blend of locally-recruited and externally-recruited personnel in
Guernsey Police's workforce. We were informed of a few isolated examples of
external recruitment processes which had not worked as well as hoped; some
recruits had not settled. Such cases are disappointing for BLE and for the individuals
themselves.

Workforce planning and skills audit

BLE has workforce planning structures that prioritise recruitment for various posts
across the organisation based on the skills required and budgetary constraints. At
the time of the inspection, BLE was developing a training needs analysis. This will
provide it with a skills audit of its workforce.

Once it knows clearly what skills it has, it will be better able to see the gaps in its
current capability. Understanding these would enable it to develop the workforce
more appropriately.

However, to complete this work, BLE first needs to develop a better understanding of
the demand it faces (see Chapter 2) and a clearer strategic vision (see Chapter 4).

12 Available at: https://populationportal.gov.gg/policies
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4. Structure and combination of the two services

The Committee for Home Affairs asked HMICFRS to examine the structure and
combination of the two law enforcement services, the concept of a single chief officer
to head BLE, and the skills required by that chief officer.

It is HMICFRS'’s long-held view that police forces in England and Wales stand to
benefit from closer collaboration with each other and with other law enforcement
organisations; we actively encourage them to do so. Our views on police
collaboration may also be applicable to law enforcement at the border.

Generally, it is uneconomical for smaller police forces independently to assemble
and maintain the full range of specialist capabilities required. Furthermore, when
major incidents occur, smaller forces may struggle to provide sufficient capacity to
deal with them while carrying out their normal work. When these circumstances
arise, forces often rely on helping each other out.

The Bailiwick of Guernsey's constitutional arrangements, and its geography, present
BLE with obstacles to such mutual aid which police forces in England and Wales do
not face.

We approached this inspection from the viewpoint that BLE’s creation should have
made Guernsey Police and Guernsey Border Agency more resilient, efficient and
effective.

The objectives of BLE’s creation

BLE was created with three objectives: to drive out inefficiencies; to encourage
greater joint working; and to increase professionalism in a national agency
environment.'® A strategic review of policing and law enforcement had identified
these as early as 2008.14 Pressure on budgets and opportunities to reduce estate
and accommodation costs convinced the States that a unified law enforcement
agency under one chief officer would be desirable.

Achievement of the objectives

We found that these objectives have been achieved, at least in part. However, BLE
is stuck in an awkward ‘halfway house’. It is neither two separate organisations nor
one single organisation. As a result of this the full benefits of BLE’s creation have not
been realised.

13 The Future of Law Enforcement Board Report March 2012

14 The Kendall Report 2008
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The influence of a single BLE head has brought improvements such as unified
command and direction setting, joint values and culture development, and refined
policies and procedures.

BLE has done well in removing unnecessary duplication between certain police and
border functions such as custody, training, corporate services, digital forensics, and
professional standards. We found that there was closer collaborative working, with
certain joint teams resourced by both police and border officers.

In addition, the States has passed new laws that allow the chief officer to appoint or
designate officers into other roles (for a specific or broad purpose and following
appropriate training). For example, customs officers may be given the powers of
police officers.

Savings achieved

We were struck by many benefits of the approach, particularly the savings achieved.
We were told these ran to more than £800,000.

Further integration holds the potential for greater rationalisation, resilience and
efficiency. However, there has not yet been a formal post-implementation review or a
future options appraisal. These are necessary before a thorough analysis of the
improvements already realised — and, importantly, those which could be realised —
can be made.

Perceptions of unfairness

While BLE is keen to achieve consistency as far as possible, it is a small but diverse
organisation which has inherited cultures, processes and expectations, from its two
predecessors. We found that personnel saw variations in pay and terms and
conditions, across the organisation as unfair. This feeling is worse in joint teams. It
has generated a good deal of debate and comparison between staff members and —
as suggested in some staff surveys — has adversely affected morale.

These perceptions are not peculiar to the Bailiwick of Guernsey and often arise when
organisations, including law enforcement agencies, seek to integrate. They arose, for
example, when the Serious Organised Crime Agency, the National Crime Agency
and the UK Border Force were created.

Home operational services transformation programme

Through its home operational services transformation programme, the Committee for
Home Affairs is responsible for evaluating wider options for change in emergency
services, such as combining or co-locating BLE with the fire and rescue service, and,
previously, the potential co-location of police and ambulance services. Bringing
services together in this way can bring about further savings, particularly in relation
to estates costs.
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We found that this programme appeared to have foundered, with little progress for a
long time. Consequently, the vision for BLE's future — as one integrated organisation
or two separate organisations sharing a single head and carrying out certain
functions jointly — was unclear.

Priority-based budgeting exercise

In 2016 BLE conducted a full review of all its services as part of a wider
priority-based budgeting exercise undertaken by an external consultancy on behalf
of the States.

The review involved BLE listing all its functional areas (which were grouped into 49
headings) and costing each function in terms of staff and non-staff associated costs.

The development of a strategic vision for BLE's future is a major issue that needs the
Committee for Home Affairs' attention. Based on our wider perspective on police
collaboration in general, and the evidence from this inspection, we believe that a full
post-implementation review should be conducted to assess the full range of benefits
and drawbacks that have resulted from the creation of BLE and to fully scope the
opportunities presented by further integration.

Recommendation 1

e By 31 January 2019, the Committee for Home Affairs, in consultation with
the Head of Law Enforcement and other stakeholders, should carry out a
post-implementation review and future options appraisal. The outcome of
this work should provide enough evidence upon which to base a clear,
compelling strategic vision for BLE's future.

The skills required of the single BLE head

The current head of law enforcement retires later in 2018 and HMICFRS was asked
to review the professional qualifications required for the position.

For this aspect of the inspection we reflected on our findings across BLE to identify
themes we considered particularly relevant to the appointment of the next head of
law enforcement. We drew on five additional sources of information:

e present job description for the BLE head,

e job description for the director general of the National Crime Agency;
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e UK Government's Civil Service Competency Framework 2012-2017;1°

e Skills for Justice Policing Professional Framework and associated National
Occupational Standards; and

e guidance on the College of Policing's forthcoming ‘policing professional
profiles’.

Relevant themes from our inspection findings

There are four findings from our inspection to which the Committee for Home Affairs
may wish to pay particular attention when testing the suitability of candidates for the
role.

First, in a small island environment there is a particularly high level of public
expectation. In common with other public officials, the Head of Law Enforcement will
need to be highly accessible to the Bailiwick of Guernsey’s communities.16
Candidates should demonstrate excellent communication skills and a very strong
commitment to public service.

Secondly, there is a close relationship between BLE and the Committee for Home
Affairs, and an indistinct boundary between operational leadership and political
oversight (see Chapter 11). Candidates must be comfortable operating in such an
environment, being open to scrutiny and challenge but standing firm on matters
which require operational independence.

Thirdly, given the present state of integration between Guernsey Police and
Guernsey Border Agency, the next head of law enforcement will have to make a
major contribution to determining the future of this relationship between them.
Candidates should demonstrate the capability to develop a strategic vision for BLE
and have a strong track record of leadership in a collaborative environment.

Fourthly, this is a dual role, to maintain both effective policing and effective border
functions. Candidates are unlikely to be experienced in both, so will need to be
willing to adapt and learn quickly.

The present job description

We examined the job description of the current head of law enforcement and found
that it covered responsibilities across policing and borders functions. Importantly, it

15 Civil Service Competency Framework 2012-2017, Civil Service Human Resources. Available at:
https://assets.publishing.service.gov.uk/government/uploads/system/uploads/attachment_data/file/43
6073/cscf fulladpotrait 2013-2017 v2d.pdf

16 This aspect of public expectation was summed up by one official who described the expectation as,
at all times, "being public property".
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focuses on the strategic direction and financial management of both functions, as
well as minimising duplication and maximising performance of BLE.

National Crime Agency director general job description

BLE is not the only organisation to face the challenges inherent in bringing together
elements of two distinct organisations to be led by a single chief officer. Although
operating with a different set of responsibilities, and on a far bigger scale, the
National Crime Agency successfully brought together police, customs, and other law
enforcement staff.

The National Crime Agency director general is a former chief constable. During the
recruitment process, the Home Secretary stressed the importance of operating in
collaboration and leading a transformation programme. These are strikingly similar
characteristics to those required of the next head of law enforcement. The essential
criteria for the National Crime Agency director general included:

o effective operational law enforcement in highly challenging situations;

e a proven track record of inspirational leadership of a wide range of partners;
e breadth of vision, innovation and credibility;

e first class communication skills;

e experience of working with government and an understanding of the wider
political context;

e proven capabilities in delivering ‘better for less’ and a practical understanding
of how to generate efficiencies, reduce overheads, and ensure real value for
money;

¢ significant experience in change management and strategic leadership —
delivering substantial improvements in operational effectiveness and value for
money; and

e based on a proven record, capability to inspire confidence and support from
partners, staff and — crucially — the public.

We consider these criteria to be equally applicable to the next head of law
enforcement.

Civil Service competency framework 2012-2017

This framework is based on ten competencies, which are grouped into three
‘clusters': Setting the Direction; Engaging People; and Delivering Results. For each
competency, there are descriptions of effective and ineffective behaviours at six
different levels, each reflecting the seniority of the post (from director general level to
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administrative assistant). Levels 5 and 6 reflect the head of law enforcement's
seniority and responsibilities.

We consider that all ten competencies have some degree of relevance to the head of
law enforcement. Of these, the seven in the diagram below, with some minor
adaptation to the terminology in the underlying behaviour descriptions, would be the
most relevant.

Diagram A: Most relevant competencies for post of head of law enforcement

Competency cluster Competency

Setting the direction Seeing the big picture
Changing and improving

Making effective decisions

Delivering results Delivering value for money

Managing a quality service

Engaging people Leading and communicating

Collaborating and partnering

Source: Skills for Justice policing professional framework

This framework, which is designed for police rather than civil service roles, is based
on a series of 'rank profiles’ for police officers from constable to chief constable. The
profiles include a description of the 'personal qualities’ — common to all ranks —
required by the postholder:

e decision making;

leadership;

professionalism;

public service; and

working with others.

The personal qualities are defined in different ways depending on the seniority of
rank. For this purpose, each rank has been placed into one of five groups, which
include ‘executive level’ (chief officers) and ‘senior managers’ (chief superintendents
and superintendents).

On balance we are drawn to the personal quality descriptions at executive level
rather than senior manager. This is because they include more specific requirements
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for leading strategic change (rather than simply leading change) and leading the
workforce (rather than leading people).

Policing professional profiles

The College of Policing is developing a set of policing professional profiles which will
replace the Skills for Justice police professional framework. However, at the time our
inspection ended, they were still work in progress and were largely incomplete.’

The National Police Chiefs' Council was considering a proposal to implement a
five-tier hierarchy into which each of the professional profiles would fit. Based on the
information available to us, and notwithstanding that this work was in development,
we concluded that certain elements of the relevant descriptions at level 4 (‘service
function leader’) and level 5 (‘force leader) would be appropriate for the head of law
enforcement. Examples of relevant descriptions include:

e atlevel 4, "exercise constructive thinking to achieve objectives and service
improvement"; and

e atlevel 5, "develop and lead the implementation of plans to deliver national
and [Committee for Home Affairs] priorities".8

We suggest that, when designing the recruitment process the Committee for Home
Affairs studies the policing professional profiles to determine their suitability — in their
more developed form — for its purposes.

While the Skills for Justice policing professional framework and the policing
professional profiles were developed for the police service, we are not suggesting
that candidates for the head of law enforcement should be limited to serving senior
police officers. The Committee for Home Affairs may find that candidates with other
seniority or from other sectors demonstrate the requisite experience and
competencies.

17 Policing Professional Profiles Guidance for Forces, College of Policing, 2017. Available at:
https://profdev.college.police.uk/professional-profiles/information-and-quidance/

18 Introduction to the National Levels of Policing v0.1, National Police Chiefs' Council, 2017. Available
at: https://d17wy4t6ps30xx.cloudfront.net/production/uploads/2017/06/What-are-the-Levels-of-
Policing-Guide-v0.1.pdf
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5.

The objectives in an overarching governmental
and political context

The Committee for Home Affairs asked HMICFRS to examine BLE's objectives in the
overarching governmental and political context, including:

whether there were sufficient staff resources available to protect the Bailiwick
of Guernsey's 'safe haven' low crime image and reputation;

concerns regarding future 'Moneyval'/International Monetary Fund inspections
versus successful prosecution outcomes; and

the Bailiwick of Guernsey being a secure jurisdiction for data security with a
robust law enforcement response to cyber-crime.

We dealt with staffing levels in Chapter 2. To address the remaining points, we
examined:

crime levels and the reliability of the data;
BLE's effectiveness in dealing with crime and anti-social behaviour;
Guernsey Border Agency'’s role in keeping the Bailiwick of Guernsey safe;

BLE’s understanding of the scope of financial crime in the Bailiwick of
Guernsey, its effectiveness in investigating financial crime and in recovering
criminal and terrorist assets; and

BLE’s firearms, counter-terrorism and cyber-crime capabilities.
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Crime levels
Recorded crimes

Figure 9, below, shows the number of recorded crimes in the Bailiwick of Guernsey
each year over the past decade. Total recorded crime is made up of victim-based
crime (crimes involving a direct victim such as an individual, a group, or an
organisation) and other crimes against society (e.g. possession of drugs).

Figure 9: Recorded crimes in the Bailiwick of Guernsey, 2007-2016
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Source: Guernsey Police annual reports, 2007-2017

This figure suggests that recorded crime in the Bailiwick of Guernsey has been going
down significantly, with 54 percent fewer offences recorded in 2016 than in 2017.

Crimes per 1,000 population

The volume of police-recorded crimes can provide a further indication of how safe a
jurisdiction is when it is expressed as a crime rate per 1,000 population.

The Bailiwick of Guernsey’s crime rate per 1,000 population is broadly similar to the
crime rates in the Isle of Man and Jersey, and is considerably lower than in England
and Wales. However, differences in criminal legislation and recording practices
prevent a direct comparison across the jurisdictions, and there is a question about
the accuracy of the data.

Crime data integrity

Police forces in England and Wales must comply with the National Crime Recording
Standards (NCRS) and the Home Office Counting Rules (‘the rules’), which set out
how crimes must be recorded. However, our crime data integrity inspections have
repeatedly shown that English and Welsh police forces don'’t always comply with the
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rules.'® Consequently, crime figures are not as reliable as they should be. We found
similar issues in the Bailiwick of Guernsey.

Like police forces in other crown dependencies, BLE is not required to follow the
same rules as those in England and Wales. However, an internal review of Guernsey
Police’s crime-recording practices in 2015 found that crime was recorded locally in
accordance with those rules, and in 2017 BLE decided to adopt the NCRS.

Although we did not specifically set out to examine how BLE recorded crime, it
became apparent during our crime file audit that there are crime recording problems
in the organisation. In a number of instances, offences and detections had not been
recorded.

BLE is aware of the problem, and in January 2018 it introduced a new
crime-recording policy. This, in large part, reflected the National Crime Recording
Standard and Home Office Counting Rules. BLE has also included ‘compliance with
the rules’ as a performance indicator in the Service Delivery Plan 2017-2020.%°

Area for improvement 5

e BLE's compliance with the crime recording rules is an area for
improvement. Thorough implementation of the new crime-recording policy
and performance monitoring, BLE should secure improvements in crime
data integrity.

Public perceptions of crime

Notwithstanding our concerns about the quality of crime data, the recorded crime
statistics clearly suggest a trend of reducing crime. However, this does not
necessarily result in the public perceiving the Bailiwick of Guernsey as a low-crime,
safe, haven.

In the 2015 Crime and Justice Survey, 48 percent of respondents believed that crime
had increased since 2013 (with 16 percent believing that there was a lot more).
Despite the fact that recorded crime appears to have fallen, only 12 percent believed
there was less crime.?!

19 HMICFRS carries out a rolling programme of crime data integrity inspections, details of which are
available at: www.justiceinspectorates.gov.uk/hmicfrs/our-work/article/crime-data-integrity/reports-
rolling-programme-crime-data-integrity/. Based on inspections of 20 police forces in 2017/18, the
combined recording accuracy for all reported crime was 85.9 percent.

20 Bailiwick of Guernsey Law Enforcement (2018) BLE Service Delivery Plan 2017-2020, page 14.

21 States of Guernsey (2015) Crime and Justice Survey 2015: Survey Results, Page 11. Available at:
www.gov.qg/CHttpHandler.ashx?id=105821&p=0
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As in many small communities, most incidents of crime or antisocial behaviour are
reported by the local media irrespective of their severity. This can create the
impression that crime is rife when it is not. It may be difficult for BLE to overcome this
perception, particularly if the quality of its crime data is doubtful.

Nonetheless, BLE could do more to reassure the public that crime in the Bailiwick of
Guernsey is low. It could do this through increased public engagement (see Chapter
2) and through more effective use of communications channels such as its social
media accounts. The Committee for Home Affairs could also play a role in this.

Area for improvement 6

e BLE's external communication activities are an area for improvement.
Working closely with the Committee for Home Affairs, BLE should make
more effective use of external communications to challenge inaccurate
public perceptions of crime levels.

BLE’s effectiveness in dealing with crime and anti-social
behaviour

Problem-solving policing

BLE undertakes a range of activities aimed at reducing crime and has adopted the
SARA?? problem-solving policing model. To provide police officers with the requisite
skills, BLE includes relevant training in its core curriculum.

Officers in neighbourhood policing produce monthly environmental audits that outline
issues affecting their local community. Drawing on these audits, police intelligence
and community liaison information, officers identify policing problems and produce
plans to tackle them. The plans are overseen by the neighbourhood policing team
inspector and the crime reduction adviser.

During the inspection, we found evidence of such plans resulting in worthwhile joint
work with other agencies. As one example, BLE is tackling antisocial behaviour at St
Peter Port bus terminal to good effect through a multi-agency operation involving
Guernsey mental health services, the Youth Commission for Guernsey and Alderney
and the Guernsey Youth Justice Service.

We learned that BLE also conducts high-profile enforcement operations to tackle
issues such as drink driving and street-level drug crime. Operational activity such as
this is reviewed at BLE'’s fortnightly ‘Optimum’ meetings.

22 An acronym for ‘scan, analyse, respond and assess’, the SARA process aims to identify legal and
ethical solutions to policing problems such as anti-social behaviour.
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We were impressed with the quality of Guernsey Police’s problem-solving policing.
However, there is no formal results analysis of the effectiveness of problem-solving
plans.

Area for improvement 7

e BLE's scrutiny of problem-solving policing plans is an area for
improvement. BLE should carry out formal reviews of each plan's
effectiveness in addition to the oversight by the ‘Optimum’ meetings.

Multi-agency working and crime prevention

BLE has also invested time and effort in multi-agency working, to ensure crime
prevention and safety are not seen as a responsibility for BLE alone. We found that
BLE undertakes useful crime prevention education for young people. It works
alongside the Office of the Children’s Convenor, the Youth Justice Service, and
social work groups who engage with young people.

BLE gives helpful crime-prevention advice through a range of communication
channels. These include using its good relationships with the local press to have
crime-prevention messages circulated in local media. The crime reduction advisor
has a weekly slot on local radio and regular liaison with businesses and the wider
community. We also found that BLE gives a range of crime-prevention advice to the
finance industry.

BLE also participates in multi-agency events providing cyber-security advice to the
public. It uses its social media accounts to warn the public about fraud and to
promote its other crime prevention activity. However, we found that crime prevention
advice on the Guernsey Police website was limited to ‘getting safe online’. There is
scope for BLE to use its website to provide a broader range of crime prevention
advice.

Area for improvement 8

e The range of crime-prevention advice on the Guernsey Police website is an
area for improvement. BLE should add relevant advice to the site, including
links to other relevant sites which offer advice.

Public safety remit

In addition to traditional crime prevention, BLE also takes on a wider remit to
promote public safety and prevent harm in the Bailiwick of Guernsey. During our
inspection, we found that its Twitter and Facebook pages provided frequent warnings
about inclement weather and adverse driving conditions.
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BLE also participates in multi-agency initiatives to promote safety. In one
recent example, it supported the Guernsey Child Accident Prevention Group in
running a series of activities for school children. These involved role-playing
accident-prevention scenarios and gave the children the opportunity to practise
making emergency calls.

Generally, initiatives of this nature can be time-consuming for police forces and are
often among the first to be dropped when resources are scarce. Nonetheless, they
are a valuable link between the police and the community. Therefore we were
pleased to see BLE's commitment to supporting them.

Anti-social behaviour policing strategy

Guernsey Police’s 2013—-2016 business plan highlighted the need to "continuously
review the effectiveness of our responses to anti-social behaviour as a key action for
the Force". However, there is no mention of this in BLE’s Service Delivery Plan
2017-2020 and we found no evidence that any such continuous review was being
conducted. The reason for the omission was unclear.

An understanding of any trends in anti-social behaviour would be central to an
informed assessment of whether police activity was having the desired effect. We
found that such incidents are not recorded on BLE’s NICHE computerised records
management system?3,and consequently BLE lacks data. Perhaps unsurprisingly in
the circumstances, there was no mention of anti-social behaviour in any of the senior
management team meeting agendas we reviewed.

Area for improvement 9

e BLE's strategic approach to tackling anti-social behaviour is an area for
improvement. BLE should put in place measures to improve incident
recording and performance management.

Effectiveness of crime investigations

When a crime occurs, the public must have confidence that the police will investigate
it effectively, taking seriously their concerns as victims and bringing offenders to
justice. Since April 2014, police forces in England and Wales have been required to
record how investigations are concluded in a new way, known as ‘outcomes’.
Replacing what was known as ‘detections’, the outcomes framework gives a fuller
picture of the work the police do to investigate and resolve crime.

23 The NICHE records management system is also used by a several police forces in the UK and
elsewhere.
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Guernsey Police adopted the outcomes framework in January 2018, during the
course of our inspection. At the time of this report, there is not enough data to make
it easy to compare the rate of positive outcomes in the Bailiwick of Guernsey with
that in England and Wales.

Figure 10, below, shows detection rates in the Bailiwick of Guernsey, Jersey, and the
Isle of Man over the past ten years.

Figure 10: Crime detection rates, British Crown Dependencies, 2007-2016
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Guernsey Police’s crime detection rate has improved markedly over the past
decade. The detection rate has been consistently around 50 percent (the target set
by the head of BLE) since 2012, having fluctuated between 28 percent and 36
percent between 2007 and 2011.

Initial response and the Joint Emergency Services Control Centre

The initial investigative response is critical for an effective investigation. The
investigative process should start from the moment victims and withesses contact
the police, so that accurate information and evidence can be gathered.

The Joint Emergency Services Control Centre (JESCC) is not part of BLE but is the
responsibility of the Committee for Home Affairs. It handles emergency calls for
Guernsey Police, Guernsey Fire and Rescue Service, the St. John Emergency
Ambulance Service and the Guernsey Coastguard. JESCC is a good example of a
multi-agency arrangement that works well, but there are areas for improvement.

JESCC has a call-handling system called ProQA and a CAD (computer aided
dispatch) software solution called Vision. ProQA generates the pre-set list of
guestions for callers to be asked. From initial information gathering, the chief
complaint is identified and, as a result of the answers to the questions asked, JESCC
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identifies the most appropriate response. We heard concerns, however, that some of
the pre-set questions — designed for law enforcement in the USA — are not suitable
for the Bailiwick of Guernsey.

JESCC does not have a performance management framework. Important
management information, such as the average time taken to answer emergency
calls and the volume of abandoned emergency calls, is not monitored routinely.

JESCC team leaders were responsible for overseeing call handing and dispatch
only. At the time of our initial fieldwork, their remit did not extend to supervising other
aspects of the police response.

Area for improvement 10

e The Joint Emergency Services Control Centre's (JESCC's) Vision
emergency dispatch software and performance management framework
are areas for improvement. BLE should ensure that these areas are
addressed in any future equipment upgrades or capital investment plans
for JESCC.

Quality of initial investigations

We found that officers responding to incidents usually conducted prompt initial
enquiries, made appropriate arrests, and took timely withess statements. However,
this did not always happen. In some of the cases which were assigned to the
criminal investigation department (CID) for secondary investigation, detectives found
they had to make initial enquiries again because they had not been carried out
correctly by the first responders.

Guernsey Police has policies in place to ensure that crimes are investigated by the
most appropriate unit. The CID and public protection unit are there to investigate the
more serious or complex cases. In addition, BLE recently established a secondary
investigation unit to investigate ‘high volume' crimes such as criminal damage. We
found that most cases were assigned correctly. However, we also identified
instances where lower-risk cases were being conducted by the public protection unit,
thus reducing the unit's capacity to take on more serious cases.

46



Supervision of investigations

We found good-quality investigation plans for most of the investigations we
examined and, in the specialist departments, investigations were often well
supervised. However, the quality of supervision was not as consistent outside these
departments.

Because of this, BLE's criminal justice unit — the role of which should be
administrative rather than supervisory — has taken on a de facto quality assurance
role to ensure that investigations are conducted effectively and meet prosecution
standards. Furthermore, the prosecutors have identified consistent shortcomings in
investigations. They have therefore provided additional training to investigators in
subjects including disclosure and identification procedures.

Problems like this are not uncommon in other police forces. However, they may be
more acute in low-crime environments, such as the Bailiwick of Guernsey, where
investigators have less opportunity to build the skills and experience they need.
Where this is the case, effective supervision is all the more important.

Area for improvement 11

e The consistency of supervision for criminal investigations is an area for
improvement. BLE should set clear expectations for supervisors about the
frequency and depth of supervision required, training them if necessary.
Inspectors should carry out regular dip checking to provide assurance that
these expectations are met.

Continuous professional development

Detectives in specialist units had received initial CID training, but continuous
professional development (CPD) and ongoing training was inconsistent. This has
resulted in some officers having to investigate serious crimes without adequate
knowledge of how to do so. This creates risks to the success of investigations and
reputational risks to BLE.

Sending officers on regular formal training, to ensure their continuous professional
development (CPD), requires a significant financial commitment. Given BLE’s limited
training budget and other high-priority training requirements, there are not enough
resources to provide consistent CPD to all specialist investigators. BLE has actively
sought to address this by negotiating with a major training provider to try to secure
lower prices. It has also broadened the skills of its officers through secondments to
Jersey Police and by inviting officers from other police forces to present case studies
about significant investigations to some investigators and supervisors.

Despite these efforts, inconsistencies in CPD provision remain and there needs to be
a better investment in officers' development.
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Area for improvement 12

e The quality of continuous professional development for investigators in
specialist units is an area for improvement. The Committee for Home
Affairs and BLE should ensure that all such officers are provided with
sufficient access to development opportunities.

Guernsey Border Agency's role in keeping the Bailiwick of
Guernsey safe

Guernsey Border Agency plays a crucial role in protecting the Bailiwick of Guernsey
through its administration of the customs and immigration systems. We found that
Guernsey Border Agency is fulfilling its border responsibilities to the Bailiwick and
the Common Travel Area (CTA).?*

Border Agency capacity

We found robust immigration controls for scheduled arrivals. There are few
scheduled maritime and aviation services to the Bailiwick, and Guernsey Border
Agency has enough staff for face-to-face immigration checks on all persons arriving
on scheduled services from outside the CTA. Furthermore, vehicular traffic and
freight arriving from outside the CTA is searched for illegal migrants.

Access to intelligence

Detection officers have access to information and intelligence that helps target their
customs searches. Officers at the seaport and airport have access, albeit not always
reliable, to electronic passenger and freight manifests, the Home Office Warnings
Index?® and a range of other intelligence databases.

In a 2015 internal review, BLE recommended applying to the Service Guernsey
Digital Innovation Fund for money to set up a 'Borders Profiling Hub', the intention
being to automate the checks. At the time of the inspection, BLE was exploring with
UK authorities whether these could assist with this.

Guernsey Border Agency officers — along with their Guernsey Police colleagues — do
not have access to one particularly rich source of UK police intelligence: the Police
National Database. This is another consequence of BLE’s weak ICT infrastructure
(See Chapter 13).

24 The Common Travel Area is an open borders area comprising the United Kingdom of Great Britain
and Northern Ireland, Ireland, the Isle of Man, and the Channel Islands.

25 The Warnings Index contains intelligence about persons of interest.
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