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This thematic inspection was led by Her Majesty’s Inspector (HMI) Sir Ronnie
Flanagan, supported by his HMI colleagues Robin Field-Smith and Kate Flannery
and Assistant Inspector of Constabulary, Peter Todd. However, a national inspection
on this scale is necessarily a team effort and HMI wishes to take this opportunity to
thank all those involved sincerely.

A great many people played some part in bringing this work to a successful
conclusion. Hundreds of officers, police staff, police authority members and other
stakeholders have completed questionnaires and participated in interviews and focus
groups. This includes representatives from each of the 43 Home Office forces in
England and Wales, non-Home Office forces and forces overseas. Special thanks go

to the following police forces and organisations that participated in the fieldwork visits:

National Crime Squad
National Criminal Intelligence Service
Northamptonshire Police

An Garda Siochana

British Transport Police
Centrex

Cleveland Police

Cumbria Constabulary
Dyfed-Powys Police
Hertfordshire Constabulary
HM Customs & Excise
Humberside Police

Kent County Constabulary
Lancashire Constabulary
Merseyside Police
Metropolitan Police Service

Northumbria Police

Police Service of Northern Ireland
Serious Fraud Office
South Wales Police
Surrey Police

Tayside Police

Thames Valley Police

UK Immigration Service
West Mercia Constabulary
West Yorkshire Police
Wiltshire Constabulary

Ministry of Defence Police

HMI is very grateful to everyone who participated in the strategic interviews. Around
60 were conducted with key stakeholders, who by definition are very busy people,
and who without exception willingly gave up their valuable time.

Some stakeholders, in addition to being interviewed, also sat on the reference group,
helping to guide and inform the direction of the inspection and to provide critical
readership for the draft report. A full list of reference group members appears at
Appendix E and HMI is appreciative of their help, support and advice.

A number of national focus groups were organised and the inspection team received
valuable assistance from Gary Pugh, Metropolitan Police Service; Jon Ashe, Sussex

Police; Steven Chase, Thames Valley Police and Nigel Brooks, West Yorkshire Police.
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Significant support was also forthcoming from many parts of the Home Office, in
particular the Police Personnel Unit and the Research, Development and Statistics
Directorate. Again HMI is very grateful for their help, in particular in terms of providing
a most valuable insight into the complexity of some of these issues from a policy and
governmental perspective and through the analysis of the various questionnaires used
during the inspection.

The most important contribution was undoubtedly made by those who actually did
the work, the inspection team. This inspection has made significant personal and
professional demands on all those involved and their families. Visiting 28 forces

and organisations over a three-month period is a huge undertaking and HMI was
struck by the professionalism, commitment, dedication and sense of duty displayed.
The composition of the inspection team is detailed below.

Inspection Team Structure

Les Parrett
Lead Staff Officer

Team 1 Team 2 Team 3 Specialist and
Graham Lowings Gary Lewis Keith Taggart Support Team
(team leader) (team leader) (team leader) Richard Avis
Il
Jane Anscombe Odette Butson Jon Ashe ?mZSST Iec.lgs
Sharon Gibson Alistair Oates Mark Housley avig Laigiets
: - : o Sue Eason
Mick Gillick Nigel Pocknell Martin Mitchell A
r rrison
Julia Morris Andrew Stevenson Damian Morley Hart fia ISO,
Carol MacKenzie
Barry South i
John Miller
Helen Notman
Liz O’Hanlon
Diane Thompson
Robyn Williams

Christina Wong

HMI is very conscious of the demands that a piece of work on this scale can make
on individual police forces, stakeholders and the inspection team and is genuinely
appreciative of their support, without which this inspection could not have taken place.



Over many years, police organisations in England and Wales have invested
significantly in the process of civilianisation and modernisation. This has involved
the replacement of police officers with police staff in specified roles and the
introduction of new roles that are best suited to the skills and experience of
non-sworn staff. Over time, police staff have become increasingly influential in
policing, undertaking a range of highly specialised functions and filling an
increasing number of senior leadership positions.
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The hugely complex nature of modern policing means the service needs an
increasingly broad range of specialist skills and expertise to meet these challenges.
This raises key questions about just what the nature of policing should be in the
future and the role that police officers and police staff might play in such a future,
including the contribution of the wider policing family.

Despite the importance of these matters, there has been little rigorous scrutiny
carried out in respect of them. The issues involved are necessarily complex, but
the HMIC thematic inspection Open All Hours (2001) and Sir David O’'Dowd’s
Policing Bureaucracy Taskforce (2002) both identified a lack of strategic direction
and national guidance in this area.

This lack of scrutiny, combined with key drivers including the government’s

reform programme, were key factors in the decision to undertake this inspection.
Civilianisation and workforce modernisation within the police service have hitherto
been undertaken in a piecemeal way as a series of initiatives, with little attempt to
take a holistic view. The policing challenges of today mean that we must now take
this wider view and consider a major step change in our approach.

There are understandable concerns in some quarters that the modernisation agenda
in some way devalues the role of the sworn police officer. Nothing could be further
from the truth. The key challenge is to make the service more professional and to
enrich the role and contribution of all staff in providing the best possible service to
our communities. In doing so, whilst change will be inevitable, it is equally vital that
we retain the core values inherent in the office and powers of a constable that have
made policing in Britain the envy of police services across the world.
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| am delighted that HMIC has been able to contribute to what will be a crucial issue
for the service in the years to come. The report sets out an agenda for change and
points to a number of areas where more detailed work is required. | am confident that
the recommendations we have made will help drive forward the modernisation of the
police service and in doing so, ensure that the police service continues to serve its
communities effectively.

| commend the report to you.

Sir Keith Povey QPM BA (Law)
Her Majesty’s Chief Inspector of Constabulary
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Overview

1.1 This inspection report provides a detailed exposition of where the service is at
present in respect of workforce modernisation. It goes on to set out a vision as to
where it could be in the future. Our work has focused upon ensuring that the service
adopts a considered, strategic, planned and fair approach to establishing the optimum
mix of staff and skills required to deliver policing in the 21st century and helping
ensure the professionalisation of the service as a whole. In particular, it will mean
officers, as the core front-line service deliverers, are appropriately valued, supported
and enabled to deliver the very best policing service possible to the public and
communities they serve.

1.2 This report advocates a significant programme of change. For too long the
service has dealt with officers and police staff in silos as if somehow they were
not part of the same organisation. This is divisive and does not meet the needs
of a modern police service in the 21st century. That is not to say that there are

not differences in role and responsibility that should be recognised, valued and

rewarded appropriately.

1.3 The traditional approach to civilianisation and decision making around the mix of
staff and skills has been ad hoc and initiative driven. Workforce modernisation opens
up very real opportunities for a step change and a more integrated approach that
challenges traditional resource allocation, including that relating to front-line service
delivery. It also encourages an examination of new ways of working.

1.4 One tension evident throughout this inspection has been between the desire for
consistency of approach based upon national frameworks and standards and enabling
local innovation and management, for instance in terms of pay and reward structures.
We will propose a more robust national framework, but one that enables local flexibility
and innovation.

1.5 This inspection has been carried out in parallel with a number of other important
strands of work being carried on within the Home Office, the Association of Chief
Police Officers (ACPQO) and wider government. The inspection team has liaised
closely with those involved in this related work.

Cultural issues

1.6  Civilianisation has been in many forces a vehicle for recruiting large numbers of
women and minority ethnic staff into police forces. The recent success of community
support officers (CSOs) in recruiting from minority ethnic backgrounds once again
demonstrates this value. The service has not fully considered and exploited

the benefits that this route offers in terms of ensuring police organisations are fully

11
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representative and can effectively reach out to the diverse communities they serve.
Furthermore, whilst the recruitment, retention and progression of minority ethnic
police staff is actively monitored as part of the ‘Breaking Through’ action plan, the
focus in most forces is very much upon police officers. Police staff should not, of
course, be seen as the only solution to developing a truly diverse police service.
There would be a real danger, for example, that women and minority ethnic staff
would become increasingly concentrated in the lower paid jobs, which could in turn
exacerbate feelings of ‘them and us’. The service must strive for diversity within all
ranks and roles.

1.7 The lack of integration of officers and police staff and the existence of a ‘them
and us’ culture has been a consistent theme throughout the literature on this subject.
Evidence from the police officer/police staff questionnaire, coupled with views obtained
during the fieldwork suggest that this situation has improved and in particular where
mixed teams have existed for some time relations were found to be generally very
good. However, many police staff, including those at very senior levels, still consider
themselves to be “the biggest minority group in the service”. There are also
tensions in some forces around mixed supervisory relationships, particularly where
police staff are supervising police officers.

1.8 The inspection team found many practices that police staff perceive as devaluing
their professional expertise and experience. There is a tendency, for instance, in some
forces, that if a department headed by a police staff member is seen to be performing
poorly, the solution is to appoint a senior police officer to take charge. Other police
staff members see this in a very negative light.

1.9 The recruitment of police staff to chief officer positions and their membership of
ACPO have sent an important and valuable signal regarding their worth to the service.
However, there is considerable variation in the number of police staff granted chief
officer status across forces, even of similar size and management structures. There

is also a lack of awareness amongst police staff as to the criteria for them to achieve
ACPO status and a police staff member has never been the head of an ACPO
business area, even in a discipline where they have the professional expertise.

Strategy, policy and planning

1.10 The service urgently needs to develop a coherent and long-term strategic vision
and planning framework to support civilianisation, workforce modernisation and the
effective utilisation of all its staff.

1 The ‘Breaking Through’ action plan, published in January 2004, is the second phase of the Home Office
initiative ‘Dismantling Barriers’, which sets out to achieve a police service that is representative of the
communities it serves.

12



Summary of Key Findings and Recommendations

1.11 The strategic and policy making framework around workforce planning and
organisation is fragmented. Historically, there has been a very distinct silo approach
to the management and use of officers and police staff. Furthermore, the lack of a
longer-term funding and resource allocation strategy results in a ‘famine and feast’
mentality, inhibiting effective medium to long term workforce planning. The National
Policing Plan needs to be underpinned by a costed national police resourcing strategy
that enables forces to plan in the medium term.

Finance

1.12 Current arrangements for funding the service do not effectively support the
workforce modernisation agenda. There is a need to move the emphasis from
maximising officer numbers alone to enabling chief officers to ensure the optimum
mix of staff in support of effective service delivery. Whilst the Crime Fighting Fund
(CFF) has been a maijor success in helping drive up police officer numbers, there is
widespread concern about its impact — combined with the proliferation of time limited
and specific grants to support particular initiatives — upon workforce modernisation
and innovation. Many basic command unit (BCU) commanders in particular are tightly
constrained by the force’s need to maintain officer numbers in order to meet the
requirements of the CFF.

1.13 The funding regime for the service needs to better support workforce
modernisation. Adaptation of the CFF to a workforce modernisation fund would
help encourage chief officers to release police officers to front-line duties through
modernisation and civilianisation initiatives. This would help ensure the immediate
release of experienced officers and supervisors to operational duties without the
long lead-in time associated with the current approach, which is based upon the
introduction of new staff.

1.14 Many civilianisation initiatives are being funded by large precept rises within local
council tax, which are not sustainable over the medium to long term. After many years
of declining officer numbers, there has been a dramatic rise but this has not been
accompanied by investment in both the supervisory and support infrastructures.

This undermines rational workforce planning and organisation.

Role of national bodies

1.15 The Home Office has historically adopted a ‘hands off’ approach to police staff
matters. Its recent move towards more involvement in the Police Staff Council (PSC)
and the establishment of dedicated staff within the Police Personnel Unit (PPU) to
take forward modernisation issues provide the foundation for a more proactive and

13
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integrated approach. This is part of a wider Home Office restructuring, whereby

the needs of the police service will be more effectively met. HMI welcomes this
move, which has already delivered significant benefits. Work on police modernisation
and reform, however, encompasses a huge and complex programme of change
involving a multitude of stakeholder groups. It is questionable whether the

current structures have the capacity to deliver what is required in an effective

and co-ordinated way.

1.16 As the extended policing family concept embeds there will also be issues
associated with the ability to ensure joined-up working and vision between
government departments, for instance the Home Office and Office of the Deputy
Prime Minister (ODPM).

1.17 The Cabinet Office is currently developing proposals for an improvement agency
for policing. This work needs to fully embrace the requirement for a co-ordinated
approach to workforce modernisation.

1.18 There needs to be a clearly articulated operational vision and workforce
requirement for the service. HMI was pleased to see early attempts by ACPO to
produce such a requirement to inform the 2004 spending review, but much more work
is required in terms of sophisticated modelling of workforce requirements, with a
stronger emphasis on being citizen and community focused, if this is to fully meet

the needs of the service.

Performance management

1.19 It is currently very difficult to demonstrate clear links between variations in
staffing mix, resource allocation decisions and operational performance. This in part
reflects the large variation in the overall ratio of officers to police staff and their
application to particular roles and functions. The service needs a performance
management structure that enables senior managers to benchmark performance and
measure how effectively forces are utilising their staff and how changes to the mix of
staff impact upon performance. A great deal of work is taking place to develop a more
effective and integrated Policing Performance Assessment Framework (PPAF) and
this work should take account of the need to measure performance in terms of the
provision of an efficient and effective support infrastructure and the contribution of
the wider policing family.

1.20 The development of a front-line policing measure is welcomed but this needs

to be further developed to more fully reflect the contribution of police staff to the
provision of reassurance. Furthermore, it should not be seen as a panacea in terms of
gauging overall resource optimisation — the danger being that if maximising front-line

14



Summary of Key Findings and Recommendations

deployment is seen as an end in itself, police forces and the service as a whole may
become unbalanced, negating anticipated improvements in service delivery.

1.21 Widespread evidence was found of a failure to monitor the full impact of
resource allocation decisions, particularly around civilianisation. The release of
officers to operational duties, for example, is taken as given in many forces and is
not adequately monitored. Evaluation of initiatives is also poor, with little systematic
before and after comparison. As a consequence, the service does not have a good
knowledge base as to what works and why. Structures for the identification and
dissemination of good practice both within and across forces are poor.

1.22 Benchmarking across forces is extremely difficult due to the lack of consistency
in matters such as grading arrangements, organisational structures and allocation

of job titles. Even within forces police staff performing very similar roles are
described very differently. Furthermore, structures for international benchmarking
are underdeveloped. Some work has been conducted by the Home Office Police
Standards Unit (PSU), which now needs to be progressed as part of an integrated
approach to knowledge management in this area.

Management and deployment of police staff

1.23 Workforce modernisation raises profound issues about the way the service
manages its people. In particular, there needs to be a more flexible and integrated
approach to the recruitment, development and training of officers and police staff.

1.24 The findings of this inspection strongly support the need to develop a philosophy
of integrated professionalism. The work of Skills for Justice (formerly the Police Skills
and Standards Organisation (PSSO)), the National Centre for Policing Excellence
(NCPE) and others to develop occupational standards and an integrated competency
framework (ICF) are important building blocks to support integrated career pathways.
This now needs to develop further to encompass the concept of the extended policing
family and to support career development across a range of criminal justice and
security sector organisations.

1.25 Investment in police staff training is disproportionately low in comparison to
police officers. Many forces were unable to break down their training spend between
police officers and police staff. The identification of learning needs at national and
local levels should fully reflect the needs of police staff to ensure appropriate access
to training related to their current role or personal development objectives.

1.26 Pay, conditions of service, discipline and many other employment arrangements
for officers and police staff are negotiated separately. Whilst some recent structural
changes have helped — for instance, enhanced involvement of the Home Office in the

15
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PSC - significant and profound change is required to fully integrate and to develop
flexible working. This involves strengthening the role of the PSC, with the long term
aspiration of reforming the Police Negotiating Board (PNB) and PSC to provide one
umbrella body responsible for the full range of officer and police staff terms and
conditions and other arrangements.

1.27 Debates on the quality of leadership in the service have principally focused on
police officers. There is a need to develop an integrated and coherent ‘talent strategy’
which enables the service to be an employer of choice to as wide an audience as
possible and which ensures opportunities for appropriately rapid progression for the
most able as part of a managed career structure. There is currently no national high
potential development scheme (HPDS) for police staff. The lack of an effective career
pathways structure has prevented this issue being progressed in the past, but the
application of the ICF to all roles within the service provides the basis on which to
take this issue forward.

1.28 The involvement of police authority members in the selection of senior police
staff is patchy across the service. A more integrated approach should be developed
to finding both officers and police staff for the most demanding leadership roles in
the service.

1.29 Whilst in most forces formal consultative structures with trade unions are well
developed, concerns were expressed about the quality of meaningful consultation and
engagement of police staff, with many feeling that they were only consulted at the end
of a process when it was too late for them to influence the outcome. Some forces’
trade union representatives were consulted through one ACPO officer whilst police
officer representatives reported to another, with no obvious means of identifying
common issues and concerns. The direct involvement and contact of police authority
members with police staff and their representatives are inconsistent across forces.

1.30 Currently, a significant proportion of civilianisation takes place when the officer
incumbent is retiring. Although the post is advertised and a competitive selection
process takes place, the role requirements are often so police-specific that the result is
a foregone conclusion. Few examples were found of attempts to undertake succession
planning and to equip other (police) staff to acquire the skills and experience to meet
the role requirements. This results in the strong perception amongst police staff of
nepotism that in turn limits their career development opportunities. There is a need

to recognise the limitations of the current approach and to attempt to open up such
opportunities to as wide a range of staff as possible.

1.31 A significant demand and market exist for the skills of retired officers and forces
are adopting a range of approaches. Several ex-officers have established agencies
supplying retired colleagues back to their host force. Although these arrangements

16



Summary of Key Findings and Recommendations

have often proved beneficial, there are some concerns about potential integrity issues,
the currency of skills and training and other matters associated with the existing
approach. There is a need for a structure of accreditation and quality assurance

that could be applied to external suppliers.

1.32 There are obvious tensions between workforce modernisation and the impact

of the Disability Discrimination Act (DDA) 1995. Most forces are at an early stage of
developing their approach to managing the impact of the DDA and we found limited
evidence of a strategic solution to this issue. As part of the modernisation agenda,
there may be scope to consider the retention of officers not fit to perform the full range
of operational duties within the organisation in non-sworn roles. Whilst a more flexible
approach to the deployment of officers and police staff lends itself to this conclusion,
there is a need to guard against sending out an unintended signal that police staff
posts are being used as a dumping ground for unfit officers. There is already a
concern amongst some police staff that one impact of the DDA will be to further

limit their career development opportunities.

Police reform and the extended policing family

1.33 The Police Reform Act 2002 means that police staff can now assist in support of
their sworn colleagues and fill a range of important front-line roles. Examples include
CSOs, detention officers, escort officers and investigators. It has also given chief
officers the power to accredit individuals who are not employed by the police service,
such as neighbourhood wardens and private security staff, raising the profile of other
public and private sector involvement in ‘policing’.

1.34 There is a need to ensure a joined-up approach to the development of
neighbourhood wardens, Community Safety Accreditation Schemes (CSASs), CSOs
and similar initiatives in order to avoid a counter-productive twin track approach to
community safety and reassurance. There are already examples of duplication of
effort — for instance, the separate development of CSASs and quality standards for
neighbourhood wardens and the private security industry. At the very least, the service
needs to ensure a consistent approach, or ideally introduce one accreditation and
standards framework across the extended policing family.

Possible future police staff roles

1.35 There is a significant gap in terms of general ‘technician’ level support for officers,
particularly in responding to and dealing with incidents of minor crime and anti-social
behaviour, and supporting officers in road policing and other areas of core activity. The
introduction of CSOs has also led to somewhat of an anomaly in deployment practice

17
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in that CSOs, wardens and others can be used to assist with the response to low level
incidents and anti-social behaviour. At the same time, many forces are routinely using
telephone resolution to deal with what would be regarded by the public as quite serious
crimes such as thefts from cars without deploying any resource.

1.36 The inspection followed up concerns raised by ministers regarding apparently
wasteful double crewing of officers. Many tasks may require two people, but not
necessarily two fully trained, equipped and skilled police officers, although at present
there are few other resource deployment choices available in most forces.

1.37 The potential to use a mix of powers more creatively to conduct tasks in a
different way and to create and empower posts in a variety of functions across the
emergency services and agencies within the criminal justice system would bring
obvious benefits in terms of such joined-up activity. There would, however, be some
drawbacks; for instance, flexible and high-skilled posts across a range of disciplines
will require more highly trained staff.

1.38 The report identifies a number of areas of policing where we believe minor
changes to legislation and the flexible use of powers could bring substantial benefits.

The future

1.39 The report concludes by painting a picture of what the future might look like
given the current significant drivers for change. We question whether the concept of
the omnicompetent officer remains viable in today’s world. We also highlight the need
to adopt a more flexible approach to the delegation of police powers. Many aspects
of police officer employment practice serve to limit the service’s attractiveness to
many potential high calibre candidates from other fields of employment. We advocate
a fundamental review of concepts such as the single point of entry to the service,
the 30-year police career and the current non-transferability of training, skills

and qualifications.

1.40 We go on to suggest a need for a more consistent national approach if workforce
modernisation is to be successfully progressed and conclude that current force
structures and hierarchies are acting as barriers to change. We identify areas where
increased involvement by other public or private sector organisations in policing may
emerge and highlight some of the associated risks with this approach.

1.41 Finally, we conclude by illustrating how a mixed economy approach to staffing
might work in practice, with a menu of staffing options open to managers to resource
a range of policing functions.
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Summary of Key Findings and Recommendations

Summary of recommendations

1.42 The tables below summarise the recommendations made in the report. They
identify the lead agency or unit for the delivery of each recommendation and set a

timeframe within which work on each recommendation should be commenced and
a programme for delivery agreed.

Police service strategy, funding and
performance management

No Paragraph Recommendation

1. 511
2. 5619
3. 5.31
4. 534

HMI recommends that the Home
Office develops a national police
resourcing strategy to underpin the
next release of the National Policing
Plan, which will enable forces to plan
more effectively in the medium term.
HMI recommends that the Home
Office develops the CFF into a
broader workforce modernisation
fund, linked to a revised front-line
policing measure that more fully
reflects the contribution of police
staff to service delivery.

HMI recommends that the Home
Office ensures that work being
undertaken on workforce
modernisation and the assessment
of the service’s HR capacity are
effectively co-ordinated.

HMI recommends that ACPO further
develops its Project 2010 and strategic
assessment to more fully encompass
community and citizen focus, in order
to ensure buy-in from all stakeholders.

Lead Unit/
Agency
Home Office,
Police
Resources
Unit (PRU)

Home Office,
PRU

Home Office,
PPU

ACPO,
Presidential
Business
Area

Timescale

By April
2005

By April

2005

Immediate

By April
2005
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No Paragraph Recommendation

6a.

6b.

20

5.37

5.39

5.51

5.55

Lead Unit/
Agency
HMI recommends that the Home Home Office
Office, in developing its proposals for

a Policing Improvement Agency in
concert with ACPO and other key
stakeholders, fully embraces the
requirement for a co-ordinated

approach to workforce modernisation and
development of national policing policy.
HMI recommends that the Home Home Office,
Office designs a template to assist PPU

forces in the development of local
workforce modernisation strategies.
HMI recommends that forces use Individual
the template produced by the Home forces

Office to develop a local workforce

modernisation strategy and identify a

champion to drive this strategy forward.

HMI recommends that, in developing Home Office,
the PPAF, the Home Office develops PRU
performance criteria to assess the

efficiency and effectiveness of support

infrastructures and the contribution of

the extended policing family.

HMI recommends that the Home Home Office,
Office conducts a further revision of PRU

the headline front-line policing measure

to ensure that equal recognition is given

to the contribution of police staff and

police officers to front-line operational policing.

Timescale

By April
2005

By April
2005

By October
2005

By April

2006

(in line with
other future
developments
being worked
up for the
PPAF)

By April

2005



Summary of Key Findings and Recommendations

No Paragraph Recommendation Lead Unit/  Timescale
Agency

9. 5.59 HMI recommends that, to ensure the Individual In line with the
most appropriate use of CSOs, forces Forces introduction of
are required to measure and publish the front-line
annually the percentage of time spent policing
by CSOs on visible front-line patrol measure
and details of how the remaining time
is spent. This should be linked to the
front-line policing measure and will help
forces ensure that CSOs are being
appropriately deployed.

10. 5.62 HMI recommends that when evaluating  Individual By April
redeployment initiatives, forces establish forces 2005
processes to enable the tracking of both
people and posts that are redeployed to
the front-line. Such monitoring will enable
forces to satisfy themselves that any
benefits resulting from such initiatives
are maintained.

11. 5.63 HMI recommends that the Home Office  Home Office, By April

extends its approach to inter-force and PSU 2005
international benchmarking exercises to

encompass workforce modernisation,

the role and deployment of police staff.

This should be a regular exercise and

form part of an integrated approach to

knowledge management in this area.

21



MODERNISING THE POLICE SERVICE

People issues — the role, management and
deployment of police staff

No Paragraph Recommendation

12a.

12b.

13.

14.

15.

22

6.19

6.24

6.27

6.42

HMI recommends that, in time to inform
the 2005/06 planning cycle, each force
command team, in consultation with
police authorities, staff associations and
unions, identifies and sets staffing levels
that ensure operational resilience,
tailored to local need, is maintained.
HMI recommends that forces take
account of all those agencies outside
the service who deliver community safety
services, to help ensure effective
co-ordination and deployment of all
such resources.

HMI recommends that the work of the
NCPE expands from the development
of doctrine applicable to the police
service alone, to an approach that can
be applied across the extended

policing family.

HMI recommends that Skills for Justice
works together with the justice sector
and security industry agencies to adopt
a common model of integrated people
management that would in turn help
facilitate career development and
progression for staff from across

these two sectors.

HMI recommends that ACPO, in
consultation with the Home Office and
the PSC, agrees to a common approach
to job evaluation for police staff roles to
ensure fairness and consistency, whilst
retaining the flexibility to respond to
local need.

Lead Unit/
Agency

Individual
forces

NCPE

Skills for
Justice

ACPO,
Personnel
Management
Business
Area

Timescale

By April
2005

By April
2006

By April
2006

By April
2005



Summary of Key Findings and Recommendations

No Paragraph Recommendation Lead Unit/  Timescale
Agency

16a. 6.47 HMI recommends that at a national Home Office, By April
level, the Home Office develops a Police 2006
similar scheme to the HPDS for police Leadership
officers to identify and actively develop and Powers
police staff with high potential. Unit (PLPU)

16b. HMI recommends that at the force Individual By April
level, systems should be in place to forces 2005
identify police staff with high potential
and actively develop their careers.

17. 6.52 HMI recommends that heads of all ACPQO, all By April
ACPO business areas ensure that business 2005
police staff learning needs are fully areas
considered in the process of identifying
a learning requirement for the service in
order to ensure that police staff have
appropriate access to training and
development opportunities.

18. 6.58 HMI recommends that forces develop Individual By April
systems to ensure they can identify forces 2005
the training spend on police staff and
police officers.

19. 6.58 HMI recommends that forces conduct Individual By April
a training needs analysis, linked to the forces 2005
personal development review (PDR)
process, to ensure police staff have
appropriate access to training and
development opportunities, linked to
business need or an individual’s
development plan.

20. 6.74 HMI recommends that the Home Home Office, By April
Office, in conjunction with the Police PPU 2005

Advisory Board for England and Wales,
leads a detailed and fundamental review
of Police Regulations to provide a flexible
and enabling employment framework

for police officers.
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No Paragraph Recommendation

21.

22.

23.

24.

25.

24

6.80

6.83

6.85

6.94

6.104

HMI recommends that chief constables
ensure that the professional expertise
of senior members of police staff is
appropriately recognised through their
representation on force command teams.
HMI recommends that ACPO works

with the Home Office, PSC, Association
of Police Authorities (APA), trade unions
and the staff associations to develop
comprehensive guidelines to ensure
greater consistency of approach to the
granting of ACPO membership to senior
members of police staff across all forces.
HMI recommends that ACPO and the
APA develop an agreement, to be
implemented locally, to ensure greater
consistency in the appointment of

police officers and police staff to chief
officer roles.

HMI recommends that forces outside
the PSC join the council and adopt the
agreements set out in the revised

PSC handbook.

HMI recommends that Skills for Justice
works to develop agreed standards and
accreditation for the use of retired
officers and other staff under contract.

Lead Unit/
Agency

Individual
chief

constables

ACPO,
Presidential
Business
Area

ACPO/APA

Specified
forces

Skills for
Justice

Timescale

By April
2005

By April
2005

By April
2005

By April

2005

By April
2005



Summary of Key Findings and Recommendations

Police reform and the extended policing family

No Paragraph Recommendation Lead Unit/  Timescale
Agency
26. 7.51 HMI recommends that the Home Office  Home Office, By April
undertakes a national evaluation of PPU 2005

CSOs in order to produce guidance for
forces. This should include guidance on
deployment models, risk assessment,
designation of powers, uniform
and equipment.

27a. 7.89 HMI recommends that the Home Home Office, By April
Office leads work to more effectively PPU 2005
market the extended policing family
to address the public confusion evident
from recent research.

27b. HMI recommends that, at a local level, Individual By April
forces develop marketing strategies in forces 2005
relation to the extended policing family
to address the public confusion evident

from recent research.

The future

No Paragraph Recommendation Lead Unit/  Timescale
Agency

28. 8.33 HMI recommends that the Home Home Office, Ongoing

Office ensures appropriate funding for PPU
existing initiatives is maintained and

that a long term strategy is put into

place to ensure adequate funding is

available to support continued

experimentation and evaluation

well into the 2006 spending review

cycle of spending.
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Chapter Summary

This chapter will outline:

The background and rationale for the inspection

Some of the key terms used throughout the report

The key drivers for change

The scope and terms of reference for the inspection
The inspection methodology

The characteristics of a modernised police organisation
An overview of the report structure; and

Anticipated key outcomes from the inspection
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Background and rationale for the inspection

2.1 Most police services across the world comprise police officers and non-sworn
police staff. Many have embarked upon a process of civilianisation, introducing new
roles that are best suited to the skills and experiences of non-sworn staff and replacing
police officers with police staff in specified roles. If successfully implemented, this
process enables police officers to be directed to service areas requiring recourse to
operational policing experience, training and the exercise of police powers.

2.2 The police service in England and Wales is no exception. It has made a
considerable investment in the civilianisation process and police staff now account
for around a third of all police personnel. However, the ratio of officers to police staff
differs considerably between police forces and there is a significant variation in the
range of roles performed and the mix of personnel in key areas of service delivery.

2.3 Whilst the use of police staff is not new, their role and significance have shifted
over time from the provision of manual, clerical, administrative and support functions
towards the performance of roles crucial to the effective functioning of modern
policing. Police staff are supervising and managing police officers and most forces
now have police staff members who have achieved chief officer status. They are
helping shape the strategic direction of the service and are increasingly performing
operational support and ‘front-line’ tasks which until recently were the exclusive
preserve of sworn police officers.

2.4 These developments in part reflect the growing requirement of a modern police
service for an increasingly diverse range of specialist skills to support the changing
nature and complexity of policing. However, they also raise fundamental questions
about the nature of policing and the respective roles of police officers and police
staff and have raised concerns about the dangers of ‘creeping privatisation’ and
‘two tier policing’. While there is a general acceptance of the need for a professional,
dedicated and highly skilled police staff component in modern policing, there is less
consensus regarding the scale and extent of their direct involvement in operational
service delivery.

2.5 Despite the fundamental importance of these issues to the service, they have
hitherto not been subject to rigorous scrutiny. While there have been a number of
studies that have touched upon aspects of the civilianisation process and workforce
modernisation, this has invariably been part of a wider consideration of a range of
issues and there have been few attempts to evaluate these matters comprehensively.
However, where work has taken place to examine these issues, they have identified
some important common themes and features. Parrett (1991 and 1998) identified

a piecemeal approach to the civilianisation process, a lack of strategic direction

and a failure to properly evaluate the benefits and costs of the process. The HMIC
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thematic inspection Open All Hours (2001) and Sir David O’'Dowd’s Policing
Bureaucracy Taskforce (2002) both reinforced this view and pointed to a lack of
strategic direction and central guidance.

2.6 This lack of scrutiny is stark and the failure to comprehensively evaluate such
an important feature of police organisation and practice was a significant factor in the
decision to undertake this inspection.

2.7 The government’s police reform programme represents a major attempt to
modernise the service and to raise performance. In doing so it necessarily causes
one to question traditional arrangements around the deployment and mix of personnel.
In particular, how should the service and individual police forces determine and
effectively manage the optimum mix of officers and police staff in order to deliver the
increasingly complex services required of a modern police organisation? This is a key
strategic issue that provides much of the focus for this inspection. Some may think,
given this focus, that it is in some way devaluing the role of the sworn police officer.
Nothing could be further from the truth. Modernising the police workforce is about
making the service more professional. Developing the role of police staff does not
imply that the role of officers will be somehow demeaned. It is vital to retain the core
values inherent in the office of constable, but seek to modernise the concept in a way
that enriches the role of all staff and, more importantly, engages more effectively with
local communities.

Key terms
Police officer and police staff

2.8 There are two distinct categories of employee in police organisations, police
officers and police staff. Officers are unique in terms of their sworn, or attested status,
which vests them with powers not held by the general public, such as powers of
arrest, search and seizure. Another key difference relates to the employment status of
officers. The ‘Office of Constable’ is a Crown status and that means officers do not
have the legal status of employees, although increasingly employment law is being
applied to them. The position brings with it a number of benefits for officers, but they
are balanced by restrictions such as having no right to strike and not being permitted
to overtly demonstrate political affiliation. Such restrictions, of course, also apply to
other groups of employees. Prison officers have effectively no right to strike and civil
servants are not permitted any overt political affiliation, so these factors in themselves
do not provide the basis for police officers to be treated uniquely.

2.9 Police staff are personnel employed by a police organisation who do not have
the sworn status of a constable. This term was adopted across the service in 2003
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in preference to a variety of alternatives that were hitherto in common use, such as
‘civilian’, ‘support staff’ and ‘civil staff’. This term is designed to reflect the wide range
of roles performed by police staff within today’s police service and in particular the
fact that many such roles are very much ‘front-line’ rather than ‘support’ in nature.

2.10 Section 10 (1) of the Police Act 1964 provides the statutory basis for the
employment of police staff. Historically, there has been a very different approach to
the setting of officer and police staff establishments. Officer numbers have traditionally
been subject to close scrutiny and approval by the Home Office. Police staff numbers
are set at the discretion of police authorities, although the Home Office may issue
advisory circulars regarding the role of police staff. This difference reflects the fact that
police staff were until recently local authority employees and there has been a long-
standing debate about their status. This status is further complicated by the historical
perspective of the Metropolitan Police Service (MPS) whose police staff were all
formerly civil servants. Among other things, this has resulted in two different trade
unions (the Public and Commercial Services Union (PCS) in London and UNISON
outside the capital) being the chief representative bodies for police staff.

211 The Police and Magistrates’ Courts Act 1994 finally resolved their status and
provided chief officers for the first time with formal responsibility for the direction,
control and discipline of police staff together with greater financial freedom to decide
on the mix of officers and police staff.

2.12 Police staff perform a wide range of roles in the service, which can broadly be
grouped as follows:

® Manual, clerical and administrative roles.

® Supervisory and managerial roles, including as members of senior and chief
officer teams.

® Professional roles in areas such as human resources (HR), finance and IT.

@ Specialist roles that are unique to the police service. Police staff are increasingly
performing front-line operational support and operational roles, such as scenes
of crime officers, traffic wardens, CSOs and communications centre staff, which
until relatively recently would have been exclusively carried out by police officers.

2.13 The involvement in front-line policing activity is significant. Police staff are
increasingly performing roles similar to or identical to those performed by officers,
some of which involve them exercising ‘police type powers’, such as the ability to
detain and interview suspects and to seize evidence. This blurring of officer and police
staff roles and responsibilities raises fundamental questions about the traditional
division of labour and indeed the ‘unique’ status enjoyed by police officers. It raises
fundamental questions about whether this currently very stark distinction, embodied in
the office of constable, is still valid and appropriate to the requirements of policing in
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the 21st century. This question lies at the heart of the issues subject to consideration
in this report, the vision of a more integrated and professional workforce, and will be
a recurrent theme.

Civilianisation

2.14 Civilianisation has traditionally been defined as the direct replacement of police
officers by non-sworn staff to perform roles previously undertaken by officers. It is
important to distinguish ‘police staff jobs’ from civilianisation. Increasingly, police staff

are being recruited to perform roles which are new to the service, or have never been
undertaken by police officers.

2.15 There are a variety of reasons for civilianisation. The requirement to provide
efficient, effective and responsive police services, together with public demand for
more officers on the street, have been major catalysts for large-scale civilianisation.
However, civilianisation is much more than a simple indicator of efficiency or a means
of cutting cost. Significant drivers for the process include:

® The ever-rising cost of police service delivery. In particular, the traditional
omnicompetent constable is now an expensive resource in terms of salary,
pension, training and other costs.

® Pressure to control public service expenditure and to demonstrate year on year
efficiency gains and best value.

@ Increasing functional specialisation. Policing is a complex business requiring a
range of diverse skills and abilities, financial, HR management expertise, IT skills
etc. Core operational professional responsibilities are also increasingly reliant on
skills, experience and competencies not necessarily the product of generic police
officer training and development.

® A desire to reform public service provision and to explore alternative means
of delivery.

® An increasing focus on performance and the need to ensure the optimum mix
and deployment of the workforce.

o Difficulties recruiting and retaining police officers. Historically, at certain points
forces have been unable to recruit and retain sufficient numbers of police officers
and have been forced to explore alternative staffing options. Today, many forces
in the south-east of England are experiencing such difficulties in the light of a
buoyant economic climate and the relatively attractive terms and conditions of
employment offered by the MPS, although the MPS itself is also experiencing
retention difficulties.

® Releasing police officers to front-line duties.
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Mixed economy

2.16 Increasingly, police organisations are experimenting with a more diverse and
flexible mix of personnel. In addition to fully employed officers and police staff, some
functions, such as custody provision, are being contracted out to private sector
providers. Many police forces are employing retired police officers and personnel on
short-term flexible contracts to assist them to cope with operational crises and periods
of exceptional demand, such as during a major criminal investigation or other critical
incidents. This desire to experiment with the mix of personnel, both inside the service
and through external providers, is becoming increasingly known as the mixed economy
approach to service provision.

Workforce modernisation

2.17 During the initial stages of the inspection, the team was keen to ascertain exactly
what workforce modernisation meant in a policing context. In particular, what would

a modernised service and force look like? Perhaps not surprisingly, the inspection
team encountered a wide range of views and opinions. As the inspection progressed,
it therefore became important that the team had a clear and shared vision as to

what workforce modernisation meant and what were the key characteristics of a
modernised police organisation. This is not the only view and is most certainly not
proposed as definitive, but it provides a benchmark against which to compare and
contrast current practice and provides the basis for a vision for a modernised service.

Characteristics of a modernised police organisation

HMIC would see a modernised organisation as having the following characteristics:

® Is an integrated service with a clear vision regarding its future direction and the
people and skills required to deliver this.

® Has a clear focus on improving operational performance.

® Engages effectively with local communities.

® Recognises and rewards the skills and professionalism of the entire workforce.

® Is representative of staff from diverse backgrounds with diverse skills.

@ Has flexible entry and exit points.

@ Operates flexible and integrated reward structures and terms and conditions.

@ Is locally managed but within enabling national frameworks and standards.

® Has an inclusive culture.

® Benefits from effective leaders at all levels with the vision, time and resources
to drive modernisation activity, both within the service and across organisational
and professional boundaries.

® Works effectively in partnership with other organisations.

® Is not fixated with internal boundaries and functional silos.
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Key drivers for change

2.18 A number of important factors are acting as positive drivers for reform within the
police service:

® Though levels of crime in England and Wales have fallen sharply since the mid-

219

1990s, they remain high by historical and international standards, with violent
crime a particular problem.

Public satisfaction with the police has been declining for a number of years and
concerns have been raised about the responsiveness of policing to local needs
and in supporting civil renewal and community engagement.

New challenges have arisen in recent years from technology, globalisation,
terrorism, migration and the increasing range and complexity of crime.

The growing importance of partnerships, community engagement and multi-
agency approaches to tackling crime and disorder.

Concern about the effectiveness and resilience of existing force structures.
Pressures for improved efficiency and effectiveness as budgets have risen

and wage and pension costs grow, whilst expectations in respect of police
performance have increased.

A real doubt as to whether the service has adequate HR capacity and whether
it is effectively using the full range of the HR capacity it has.

Significant societal changes, such as the development of an increasingly strong
night-time economy, higher demands being placed on the police and increased
accountability.

The complexity of some of these new challenges points to the need for a major

step change in approach if the service is to confront them effectively. The world is
changing fast and the policing challenges of today are hugely different from those that
existed only a few years ago. Factors such as the government’s public sector reform
and modernisation agenda, the neighbourhood wardens programme, the Private
Security Industry Act 2001, the Police Reform Act 2002 and the Anti-Social Behaviour
Act 2003, coupled with pressure from within the service, are all pointing towards a more

diverse policing market. There are clear moves towards a sustained modernisation
agenda focused on value for money, customer focus and the development of better
quality, more responsive services.

2.20

Modern employment trends are another major driver for change. The gulf is

widening between the police service and other employers in terms of flexibility, mobility
and giving staff more control and autonomy over their career choices and paths. The
30-year career commitment is increasingly anachronistic. Indeed, evidence from CSOs
in one force suggests that this was a significant reason why many chose to become
CSOs rather than choosing the police officer route. If the police service is to build a
representative workforce, it needs to be attractive to as wide an audience as possible.
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2.21 Policing services are managed and delivered through people. Increasingly, this
involves not just officers but police staff and members of the extended policing family.
The service needs to ask itself if it is recruiting, training, developing and retaining the
right people to do the increasingly complex task of ‘policing’. The recently completed
review of efficiency within the public sector led by Sir Peter Gershon will rightly
increase the pressure on the service to optimise the use of all its resources and in
particular its people. Other challenges include the need to effectively manage a more
complex mix of resources as part of the extended policing family and mixed economy
approach to service delivery. All this means we need to ask fundamental questions
about the suitability of concepts such as a single point of entry for officers, a 30-year
career and the constraints imposed by statutory Police Regulations and move to more
flexible working arrangements.

Scope and terms of reference

2.22 The full terms of reference for the inspection are reproduced at Appendix A.
Four major themes, however, formed the focus for the inspection:

@ Strategy, policy and business planning.

® Performance monitoring.

® Management and deployment of police staff.
® Development of future roles.

2.23 The potential scale and breadth of this work made it vitally important that the
terms of reference were adhered to and that the inspection team remained focused
upon key issues. Analysis of these matters raises fundamental questions about

the role of policing/police officers and the appropriate division, organisation and
management of labour across police forces. The complexity of the issues under
consideration meant that it was simply not possible to fully consider a range of
related and important issues in any depth. For instance, whilst of critical importance,
it would have been very easy for the inspection to focus almost entirely on the various
pay and conditions and management issues relating to the employment of police
staff. Likewise, it was only possible to consider the use of volunteers, including
special constables, in terms of their role as part of the extended policing family.
While the main analysis was restricted to the 43 police forces in England and
Wales, extensive benchmarking took place with non-Home Office forces, the Police
Service of Northern Ireland, An Garda Siochana and Tayside Police in Scotland.

An examination of practice outside the UK and Ireland was also conducted to
ensure full consideration was given to alternative models and ways of working.
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2.24 In summary, the key strategic issue and the focus for this inspection was to
consider how the service, forces and other police organisations determine and
effectively manage the optimum mix of officers and non-sworn police staff to deliver the
increasingly complex services demanded of a police organisation in the 21st century.

Inspection methodology

2.25 This is the most comprehensive and detailed consideration of civilianisation
and workforce modernisation conducted in England and Wales to date. Hundreds of
documents were analysed and around 60 strategic interviews conducted. During the
fieldwork stage, a total of 28 organisations were visited and in the region of 600
interviews and focus groups were held. In addition, 11 national focus groups and
workshops were convened across the country.

2.26 The inspection incorporated a range of research methods and approaches

to enable data and evidence to be triangulated from a variety of qualitative and
quantitative sources. This approach recognises both the breadth and complexity of
the subject matter and the importance of gaining a detailed awareness of some of
the less tangible interpersonal and cultural issues that are important in terms of any
consideration of civilianisation and workforce modernisation.

2.27 Full details of the inspection methodology are included at Appendix B.

Report structure

2.28 This report contains eight chapters. Each chapter is prefaced with a summary
of the key messages and where appropriate contains a vision statement detailing
where the service could be in five years time if the findings of the inspection are
successfully implemented. The report makes a number of recommendations. These
are summarised in chapter 1, which also sets out the lead agency or unit to take
the recommendation forward and the timescale within which HMI would expect work
on the recommendation to be commenced and a programme for delivery agreed.
The appendices to the report are published in electronic format only.

2.29 Although little in the way of evaluated good practice was identified during the
inspection, there were many examples of innovation and a significant number of
promising initiatives. These are highlighted in the form of case studies throughout the
report. Many of these case studies were found in forces in the south-east of England.
It became evident as the inspection progressed that the difficulties experienced by
many such forces in recruiting and retaining police officers had forced them into more
radical thinking about the profile of their respective workforces. Such pressures simply
did not exist elsewhere in the country.
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Anticipated key outcomes from the inspection

2.30 It is important at the commencement of a major piece of work such as this to
have a clear idea of the anticipated outcomes and what success would look like.
HMIC’s ambition is that this report will:

36

Provide a comprehensive assessment of the historical development and current
approach to civilianisation, workforce modernisation and the role of police staff
in policing.

Establish a clear baseline of where the service is in relation to these matters and
benchmark existing practice with that in police organisations outside the UK and
with other public and private sector bodies.

Identify the main enablers and barriers to current and future reform and innovation.
Highlight examples of innovative and good practice in this area.

Produce an evidence base and a strategic and tactical framework of
recommendations to help guide police forces and the future reform of the service.
Set a vision for the development of civilianisation, workforce modernisation and
the more effective management and deployment of police staff.



Key Message

Integration of the workforce has been an issue that has been around since the
formation of the police service. Similar challenges exist elsewhere in the world and
in other occupational areas. This is not a new problem, but is one that needs to be

addressed effectively if the police service is to meet the increasing demands of the

21st century.

Chapter Summary
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This chapter will outline:

® The role of police staff in the police service of England and Wales between
1829 and the present day

® The role of police staff in forces outside England and Wales; and

@ Details of modernisation within other occupational sectors

SISA

37



MODERNISING THE POLICE SERVICE

The role of police staff in the police service of England
and Wales from 1829 to the present day

3.1 Historical analysis suggests four broad stages in the development of the
civilianisation process, each characterised by a general consistency of approach.

We consider that the service stands on the threshold of a fifth phase of development,
the ‘Workforce Modernisation Phase’. The implications of this potential step change in
approach will be developed later in this report. The stages of historical development
in the traditional approach to civilianisation can be briefly summarised as follows:

Stage 1 1829 — 1938

3.2 This period can best be characterised as an early initial shedding of mundane
manual and clerical tasks from police officers to provide a very limited range of new
‘civilian’ posts.

Stage 2 1939 — 1959

3.3 During and in the immediate aftermath of the war forces experienced difficulties
in recruiting sufficient numbers of ‘policemen’ and women were introduced into a
limited range of roles. There was a growing, but grudging, realisation of the need

for skills not usually held by police officers.

3.4 The Parliamentary Select Committee on Costs 1957/58 noted progress in the
employment of police staff across the service, but acknowledged that this was largely
due to difficulties recruiting officers, rather than a conscious decision to progress
civilianisation.

Stage 3 1960 — 1982

3.5 This period involved consolidation of approach, combined with a dramatic rise in
police staff numbers, but considerable variation in the ratio of police staff to officers
across forces. Early efforts were made to identify what constitutes ‘proper police

work’ and the criteria for civilianisation. There was a growing debate regarding the
ownership of police staff, ie should they remain local authority employees, or be under
the direct employment, direction and control of chief officers and police authorities?
Not only were police staff now involved in police work as scenes of crime officers and
traffic wardens, some were beginning to occupy senior professional and specialist
roles and in a growing number of forces were becoming members of command teams.

3.6 The growth in police staff numbers led the Royal Commission in 1960 to express
some concern regarding the impact of civilianisation. Reservations were expressed
about the service’s ability to respond to crisis situations, together with the capacity
within forces to shelter older and unfit officers no longer able to perform full duties.
Not for the first time the Commission noted the significant variation in the proportion

38



Historical and comparative analysis

of police staff across forces, which ranged from 5% to 25% of total establishments.
Despite these reservations the 1964 Police Act introduced the first statutory authority
to employ police staff in the service.

3.7 The Royal Commission had explicitly linked police officer pay and conditions to
the unique demands of police duties and in 1967 the Police Advisory Board defined
‘proper police duties’ as those requiring:

a) The special qualifications and personal qualities demanded of entry to the
service.
b) The particular training provided within the police, with special emphasis on crime
prevention and protection and the maintenance of public order: and
c) The exercise of authority, ie police powers.
(Police Advisory Board, 1967, paragraph 60)

3.8 The combination of personal qualities, special training and the exercise of police
powers have continued to be important criteria in terms of the designation of ‘proper
police work’.

3.9 This period also witnessed significant changes in the role and responsibilities of
police staff. Perhaps most notably, certainly most visibly, 1960 saw the establishment
of the traffic warden service under the Road Traffic and Roads Improvement Act. It is
frequently forgotten but traffic wardens — non-sworn personnel wearing a uniform,
patrolling public places and discharging ‘police type’ powers — were highly
controversial at the time and allegations of ‘two-tier’ policing were rife.

3.10 In 1978 the Police Advisory Board endorsed guidelines for civilianisation
prepared by the Home Office. In essence, these reflected the 1967 criteria around
personal qualities, special training and the exercise of police powers. The Board also
emphasised the importance of establishing suitable career structures and being able
to contain the risk of potential industrial action.

3.11 The Edmund Davies Report (1978) resulted in a significant improvement in police
officer pay that was not replicated for police staff. This was despite calls from police
staff unions to hold a similar commission to consider the inequity of pay arrangements,
particularly as increasing numbers of police staff were working side by side with their
officer colleagues.

Stage 4 1983 — 2004

3.12 This was a period of rapid change and reform of public services, when
civilianisation was seen as a by-word for police economy, efficiency and effectiveness.
Various Home Office circulars throughout the 1980s explicitly tied growth in police
establishments to the release of officers to operational duties through civilianisation.
The period is also characterised by the active consideration of core police roles and
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responsibilities and the potential to shed ancillary tasks, together with a growing
disquiet regarding the inability to deliver core services such as patrol effectively.
More recently, the police reform agenda has signalled a new wave of fundamental
reform of the service.

3.13 The growing emphasis on value for money during the 1980s led to civilianisation
becoming synonymous with the efficient use of police resources. Not surprisingly, this
resulted in a 21% rise in police staff numbers, compared to a 9% increase in officer
strength. Indeed, Home Office Circular 114/83 Manpower, Efficiency and Effectiveness
within the Police Service required forces bidding for increases in establishment to
demonstrate that:

“..civilian manpower and technical support are effectively freeing police officers
for operational duties.” (Home Office 1983, paragraph 4)

3.14 This shift in emphasis is significant. Civilianisation was no longer seen as a
means of simply plugging gaps caused by an inability to recruit sufficient numbers
of officers, rather it was becoming a key indicator of police service efficiency.

3.15 Once again, a defining feature in the 1980s was a significant variation in
approach between forces. A Department of the Environment Audit Inspectorate report
(1983) found in a survey of 10 forces that the ratio of ‘accountable civilians’ to officers
varied between 1:8 and 1:4 and that this ratio had actually fallen between 1977 — 81.

3.16 During 1988 an ACPO study acknowledged a lack of strategic direction:

“...an issue central to police organisation has been dealt with piecemeal: without
addressing satisfactorily a range of related matters.”
(ACPO, 1988, paragraph 17)

3.17 Home Office Circular 105/88 Civilian Staff in the Police Service stressed that
a more ‘radical’ re-examination of the role of officers and police staff could lead

to efficiency gains over and above mere salary savings. Importantly, the Circular
introduced a checklist of posts suitable for civilianisation. It is worthy of note that
some 16 years later many forces in England and Wales have not civilianised the full
range of posts listed in this Circular.

3.18 The early to mid 1990s are perhaps best characterised by a reform process
focused upon social market principles. Part of this involved attempts to determine the
core functions of policing with a view to shedding auxiliary roles (Review of Police
Core and Ancillary Tasks, Home Office (Posen) 1995, and the joint Policy Studies
Institute (PSI) and Police Foundation Review Police Roles and Responsibilities, 1994).

3.19 The Operational Policing Review (JCC, 1990) examined a range of issues
including civilianisation. It stressed the need to take a longer-term view of the impact
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of the process and highlighted a range of unresolved matters. These included:
ownership, direction and control of police staff; poor recruitment practice and high
wastage rates; poor career development and appraisal practice and the need to
improve the integration and relationship between officers and police staff.

3.20 The government white paper on police reform (Home Office, 1993) raised a
number of important issues, including the need for chief officers to have greater
flexibility to decide on the number and mix of officers and police staff. This led to the
Police and Magistrates’ Courts Act 1994, which for the first time gave chief constables
formal responsibility for police staff under their direction and control and the
subsequent formation of the Police Support Staff Council in 1996.

3.21 During the late 1980s and early 1990s, there was significant debate about
alternative ways to deliver core police services, in particular patrol and community
reassurance. An Audit Commission review (1992) of the traffic warden service identified
the potential to use them as an integrated part of street policing in order to reinforce
community policing. A further Audit Commission paper (1996) highlighted problems
around the status and effectiveness of police patrol; a number of options were
proposed, including the creation of ‘designated’ patrol officer roles. The following year
a Police Foundation and PSI inquiry into the role and responsibilities of the police,
highlighted a range of alternative models of patrol, including private patrol forces,
accredited and directed by the police, and designated patrol officers within forces.

3.22 Over a number of years there had been calls to improve the regulation, licensing
and standard setting regime around the private security industry. The Private Security
Industry Act 2001 established the Security Industry Authority, a regime of licensing
and regulation and set standards of conduct, training and supervision. This was an
important foundation stone for subsequent efforts to develop the ‘extended policing
family’ and to foster closer working between the public and private sectors.

3.23 In December 2001 the HMIC thematic inspection Open All Hours was published.
This included recommendations to address the accessibility and visibility of police
services and the ‘reassurance gap’. Specifically, it recommended that:

‘ACPO, APA and the Home Office, in consultation with relevant representative
bodies, should develop strategic guidance on the process of civilianisation and
avoid a simplistic focus on overall police numbers.”

3.24 The Police Reform Act 2002 contained a number of important provisions including:

@ Changes to pay and condition arrangements for officers.

Initiatives to improve attendance and ill-health management.
® Changes to training and leadership development.
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® A greater focus on performance and standards, including the introduction of
the PSU.

@ Efforts to reduce bureaucracy.

® Reform of the public complaints process and the establishment of the
Independent Police Complaints Commission (IPCC).

® An enhanced role and empowerment of police staff in key roles.

® The ability of chief officers to accredit community safety schemes.

3.25 The reform programme was supported by a number of parallel initiatives and
developments, including the establishment of a Policing Bureaucracy Taskforce.
Amongst the many recommendations made by the taskforce was a repeat of the
call for strategic guidance to inform civilianisation decisions.

3.26 The publication of the first National Policing Plan enabled the government to
formally set out its priorities for policing over a three-year cycle. The challenge for chief
officers was increasingly to manage the ‘tensions’ between addressing a radical reform
agenda, the increasing specification of national priorities, whilst still delivering a locally
accountable policing service.

Key issues and themes

3.27 What emerges from this summary of the historical development of the
civilianisation process?

@ At both national and force level, strategic vision and direction in this area have
been weak.

® The wide variation in the ratio of officers to police staff across forces and within
specific functions and roles is not new.

@ Historically, major drivers included: the inability of forces to recruit sufficient
police officers; a growing recognition of the requirement for specialist skills and
experience; the recognition that non-sworn staff perform crucial operational and
operational support roles; the requirement to deliver value-for-money and to
provide efficient and effective services.

@ Civilianisation raises fundamental questions about the nature of policing and
police work. There has been a long-standing debate about what constitutes
‘proper police work’, the ‘core’ responsibilities of a public police service.

® A consistent theme in the literature is a need to provide better support for
officers, in particular patrol officers, to deliver a service, to reduce bureaucracy
and to raise the status of the constable.

@ Both historical and comparative analysis reveal the strength and impact of police
culture. Whilst dramatic improvements have taken place, the view that police staff
are second class and a cheap option still persists.
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3.28 The aim of this section has not been simply to provide a synopsis of recent
historical trends, but to illustrate that many of the issues considered in this report are
not new. The very fact that they have persisted over such a long period indicates how
deep-rooted they are — clearly a more radical approach is required to resolve them and
shape the future of policing.

The role of police staff in police forces outside
England and Wales

3.29 Part of this inspection has involved a comparison of approaches to the
deployment and management of police staff in police organisations outside
England and Wales. This has involved the following:

® An analysis of relevant literature.

@ Visits to the Republic of Ireland, Tayside Police, Police Service of Northern
Ireland and Berlin.

@ Detailed discussion with a Deputy Commissioner of Police from New Zealand,
who was working with HMIC over the period of the inspection.

® Questionnaires to selected police forces and organisations in the USA, Canada,
New Zealand, Australia and Europe.

3.30 These countries and police departments were selected as it was felt their
experience of workforce modernisation and civilianisation would offer either interesting
parallels or points of departure from the experience of forces in England and Wales.
The level of response to the questionnaire varied greatly, as has the type of force
surveyed. The aim has been to gain a broad understanding of some of the more
important issues impacting upon the processes in order to identify significant similarities
and differences in approach. There is a lack of relevant comparative policing studies in
this field. Comparative analysis should form part of any regime of performance
monitoring but efforts to acquire meaningful comparative data have proved difficult.

North America

3.31 The historical development of civilianisation in North America has strong parallels
with that in England in Wales and it is apparent that there has been strong opposition
from police officer unions to the expansion of non-sworn officers. One consequence
of this has been a widespread demarcation of roles along operational and non-
operational lines.

3.32 Trend data for the eight-year period 1995/96 — 2002/03 were provided by five of
the seven US respondents. There are significant differences in this trend data between
individual police departments and no overall conclusions can be drawn. For instance,
while Houston has experienced a reduction in police staff representation from 29%
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to 24%, Milwaukee has increased from 19% to 25%. While only Dallas, Phoenix and
San Diego indicated that they operate a formal career development or leadership
scheme for their police staff, five of the seven departments now employ police staff
in strategic positions, performing roles previously occupied by an assistant or deputy
chief police officer.

3.33 All of the departments that responded have mixed supervisory relationships and
listed a range of positions where non-sworn staff directly supervise and manage
officers. These included financial and HR management, analytical and research posts,
scientific investigation and forensic roles.

3.34 As part of the questionnaire, the inspection team was keen to ascertain the
approach to managing the ‘tension’ between increasing civilianisation and the suitable
deployment of officers unfit for full operational duties. Three departments indicated
that they specifically maintain roles for officers no longer able to perform the full range
of duties and that this helps to inform decision making around civilianisation. However,
only one department indicated that this was a formalised and documented policy.

3.35 Police departments were also questioned regarding any issues they had
encountered integrating officers and police staff into the workplace. A range of issues
were highlighted, including difficulties caused by differences in pay and conditions
arrangements, providing a meaningful career structure for police staff and the existence
of a ‘them and us’ divide, with specific resistance being identified from first-line police
officer supervisors.

3.36 In terms of the ‘front-line’ deployment of police staff, only San Diego and Los
Angeles utilise police staff in roles that require them to exercise ‘police type powers’.
For instance, San Diego makes extensive use of police investigative aides and
community service officers in a range of criminal investigation, traffic and community
policing roles. This includes the power to detain suspects and to arrest for
‘misdemeanour’ type offences. Four respondents stated they train and/or equip police
staff in front-line roles to protect themselves. For instance, Dallas Police Department
provides training in self-defence tactics and provides ballistic/knife resistant vests,
handcuffs and incapacitant sprays.

3.37 The expansion of non-sworn roles is developing in Canada on the basis of
identification of six core functions of policing and questioning of the need for

using sworn officers to fulfil all of these. The categories are: response to public calls,
referral to other agencies, prevention of offences, public education, solving crime and
law enforcement.

3.38 The questionnaire addressed the robustness of operational performance
monitoring processes and evaluation of civilianisation initiatives. None of the
departments who responded conduct any form of analysis of posts before and after
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they are civilianised; review public perception or satisfaction regarding the use of
police staff; survey officers and police staff regarding their job satisfaction; or review
other aspects of the civilianisation process.

New Zealand

3.39 New Zealand is a national force organised on a district basis. Between 1972 and
1996 there was a significant increase in police staff numbers from 278 to 1,770. This
has subsequently stabilised and between 1996 and 2003 the proportion of police staff
has remained consistently between 20% and 22% of total staff.

3.40 During the 1980s a series of organisational reviews provided impetus to the
civilianisation process. The Police Amendment Act 1989 led to the Commissioner
becoming, for the first time, the employer of police staff. The Commissioner was also
empowered to authorise non-sworn members of staff to exercise police powers,
except the power of arrest and search by means of warrant. This greater flexibility
enabled the Commissioner to appoint either sworn or non-sworn staff to a range of
positions dependent upon their experience and qualification. A national process of job
evaluation helped rationalisation and pay structures were related to role, ensuring
officers and police staff received the same pay for the same job. This rationalisation
of pay structures has been accompanied by the accommodation of police staff in the
Police Association so both officers and police staff are represented by the same body.

3.41 The perceived advantages of employing police staff were considered to be: cost
effectiveness; the ability to target training more effectively; the introduction of specialist
skills and expertise; enhanced continuity of staff in post and the introduction of fresh
ideas and perspectives. Although few disadvantages were identified, reference was
made to cultural challenges and the lack of officer acceptance, with a significant
perception of police staff as ‘second-class citizens’. There were also problems
regarding the placement of officers no longer fit for the full range of duties.

3.42 Police staff supervise and manage officers in a range of positions. The force
has also recently civilianised a deputy commissioner position with prime responsibility
for resource management. However, the incumbent also has line management
responsibility for four of the twelve police districts.

3.43 The requirement to exercise police powers and the benefits of operational
training and experience, together with public perception and ‘political’ considerations,
are seen as major influences on the degree of civilianisation.

3.44 The Police Act 1958 has enabled the Commissioner to swear in individuals
temporarily to perform duties usually the preserve of a sworn officer. This facility is
used to empower private security personnel, for instance involved in custody/prisoner
handling duties on behalf of the New Zealand Police, to enable them to search
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detainees and to obtain evidential samples. Those engaged in temporary sworn
positions receive some training in the use of handcuffs, pepper spray and self-defence.

Australia

3.45 The Australian Federal Police has integrated police officers and police staff into
one workforce; the guiding principle for filling any position is to employ the person with
the most appropriate skills. As a consequence, posts may alternate between sworn
and non-sworn employees.

Europe

3.46 The limited responses to the questionnaire from European forces indicated that
while the employment of civilian staff by police forces appeared to be a common
phenomenon, it was very largely confined to administrative functions within the police
service. It does appear that the UK police service is leading rather than following. For
example, until recently most police functions within the French National Police were
the responsibility of police officers; this could extend from control room and scenes of
crime personnel through to police drivers and all internal administrative duties,
including finance, personnel and telecommunications.

3.47 The slow growth of change in the National Police has coincided with the
development of municipal police employed by local authorities. In terms of their role
and responsibilities, they have similarities to CSOs in England and Wales. Interestingly,
they are committed to a general uniform patrol function in the towns and cities, which
the National Police found it increasingly difficult to fulfil.

3.48 Dutch police forces have made use of voluntary police officers. There are
currently more than 2,000 civilian volunteers active in the Netherlands performing
basic policing tasks. The objective is not just to increase police strength but also to
strengthen bonds between police forces and communities. A recent development has
been the introduction of ‘voluntairs’ who are civilians assigned to specific tasks such
as basic forensic research and camera surveillance.

3.49 An Garda Siochana (meaning in English: ‘the Guardians of the Peace’),

the Republic of Ireland’s police service, was visited during the inspection as a
benchmarking exercise. The strength of the Garda is 11,747, which includes 1,700
detectives who always operate in civilian attire. There are, in addition, 1,140 civilian
support staff who are primarily civil servants employed by the Department of Justice.
Only detectives carry firearms — it is a tradition of the service that standard policing is
carried out in both rural and urban areas by uniformed officers equipped only with a
wooden truncheon.

3.50 There has been limited civilianisation within the Garda, primarily because of
significant legislative and historical barriers that exist. Control rooms, for example, are
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entirely staffed by police officers and those officers working in that environment were
doubtful that civilians would be able to perform the task.

3.51 Garda technical staff provide technical support for the communications area.
Most police officers with technical or specialist skills are recruited into the Garda

with pre-existing qualifications and experience in those areas. Such people are fully
attested into the Garda but with limited police training — amounting to a few weeks
rather than the full two years probationary and training period that a ‘full’ Garda officer
would need to do. Such specialist officers are known as ‘Special Regulation’ officers.
For Special Regulation Garda to move into ‘normal’ policing activities they would have
to resign their commission and start the probationary period and training again from
scratch. Police officer powers are never required or exercised by Special Regulation
officers in the technical areas.

Key issues and themes

3.52 So what does comparative analysis tell us about civilianisation and workforce
modernisation? Some key issues and themes include the following:

® The variation in the percentage of police staff in the organisations surveyed is
marked, ranging from 3% in Greece and 4% in Portugal to 22% in New Zealand,
30% in Ottawa and 35% in Las Vegas.

® Forces in England and Wales have one of the highest ratios of police staff to
officers and use their police staff in a wider range of roles and responsibilities,
including front-line roles, than almost any other country.

® The historical development of civilianisation in many countries shows a period
of rapid growth, during which a range of clerical, administrative and operational
support roles are civilianised, followed by a period of consolidation and much
slower growth. Again, this tends to mirror historical development within England
and Wales.

® There are significant similarities in terms of the criteria applied to guide
civilianisation decisions and the perceived advantages and disadvantages
of the process across the various countries surveyed.

® Budgetary constraints and cultural issues — including officer and trade union
resistance and the need to accommodate police officers no longer fit for the
full range of duties — are important constraining factors in terms of limiting
further civilianisation.

® Some evidence was found in many of the organisations examined of an element
of ‘them and us’ and a perception of police staff as ‘second-class citizens’,
although further detailed analysis is required in this area.

® Limited evidence was found of a structured regime of strategic planning and
performance management.
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3.53 Whilst there were strong similarities in approach, there are also some important
differences which are worthy of further analysis. For instance, the New Zealand Police
appears to have moved some way towards more integrated terms and conditions and
pay arrangements for officers and police staff performing similar roles and all staff

are represented by the same staff association. The ability of the Commissioner to
temporarily swear in staff required to perform some of the duties of a sworn officer is
also of interest. Similarly, the management and use of community service officers and
investigative aides in some US police departments could provide important insights into
the long-term management of CSOs and other front-line roles in England and Wales.

Modernisation in other occupational sectors

3.54 Reform in other public services, in particular the introduction and development of
non-core professionals, has been a noticeable feature in their growth in recent years
and may provide useful parallels with the expansion of police staff. Coverage of these
issues is necessarily brief but this short résumé is included to give a flavour of activity
in other areas of employment. The literature review, which is included as Appendix J,
covers them more fully.

Education

3.55 One service that has seen a large expansion of support staff has been state
education. The introduction of teaching assistants has been a major on-going
investment in the education system over the past years and there has been significant
work completed in increasing skill levels of other support posts, including information
and communication technology (ICT) technicians and bursars, who are increasingly
being seen as business managers. Teaching unions have been cautious in their
acceptance of some reforms and there are still wide differences in some areas with
the largest teaching union declining to sign up to some agreements.

Health

3.56 Within the National Health Service (NHS) there have been extensive changes

to the delivery of services with reform of personnel practice and responsibilities.
Greater media emphasis has been placed on other reforms such as the future role
and management of foundation hospitals, but it is argued that the growth of ‘support
workers’ is a far more significant change. These support workers are expected to play
an increasingly important role in delivering patient care and include nursing auxiliaries,
care assistants in nursing homes, pharmacy technicians and occupational therapy
assistants. The introduction of the role of nurse practitioner to deal with ailments

and injuries that do not require the full training and expertise of a doctor is

particularly noteworthy:.
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3.57 Government proposals for the health service are outlined in the NHS plan and

it seeks to break down old hierarchical structures of working and replace them

with flexible team working between different clinical professionals. It cites nurses in
Accident and Emergency departments who are freeing up doctors’ time by treating a
wider range of ailments themselves and it is expected that these responsibilities will
increase further as the number of support staff expand. A series of ‘interprofessional
health care’ projects are being developed so that doctors, nurses and other healthcare
professionals can be trained together in common skill areas.

3.58 A modernisation agency has been developed within the NHS to oversee reforms,
to embed best practice and to bring stakeholders and professional groups together to
deliver change.

Legal services

3.59 The expansion of the ‘paralegal’ sector has been extensive both in the UK and
in the United States. In this country a paralegal is a legal assistant who is qualified
through a combination of training and work experience. Their qualifications fall short
of the demands made of a solicitor and they are employed in a variety of public and
private sector arenas. They perform a range of tasks and work under the direction
and supervision of a solicitor. The Law Society now accepts paralegals and their
qualifications, some of whom will go on to qualify as solicitors but others will remain
as career paralegals. They allow solicitors to concentrate on more complex cases
and early research indicates that they increase the productivity of law firms.

Prison Service

3.60 The Prison Service is a large and complex organisation with responsibility for

136 establishments, a workforce of approximately 45,000 and a budget that represents
16% of the total spending on the criminal justice system. There is an ongoing
commitment within the service to advance performance against targets and to
increase efficiency.

3.61 Reform of the Prison Service began with the Criminal Justice and Public Order
Act 1994, where the terms and conditions of prison officers were amended and their
right to strike removed, although this is now subject to replacement by a voluntary
agreement.

3.62 The Prison Service has also been subject to a radical programme of outsourcing,
with nine prisons currently being run by private companies.

3.63 Operational support grades were introduced a number of years ago and are now
employed on a wide variety of duties; these include checking in and supervision of
visitors, patrolling the perimeter and grounds, searching buildings, switchboard duties
and administrative work. More recently, the development of the National Offender
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Management Service (NOMS) involves the transition of the Prison Service and the
National Probation Service into an integrated service aimed at providing end-to-end
offender management.

Probation Service

3.64 The National Probation Service has a total staff complement of 18,000. Its
objectives include minimising the impact of crime on communities and especially on
victims of serious crime. The service is committed to the rehabilitation of offenders
given community sentences and those released from prison. In recent years,

the technician role of the probation service officer has developed and these
employees are now taking on much of what was traditionally the role of fully
qualified probation officers.

3.65 The Probation Service has been subject to very considerable upheaval in

the recent past, moving in 2001 from an organisation of 54 quasi-autonomous
independent probation services to the National Probation Service that year. In January
2004 it was announced that this would itself be replaced by the NOMS, which would
combine both the Probation and Prison Services.

3.66 Along with the planned major restructuring of the Probation Service, it is intended
that there will also be major changes in the provision of service. This follows on from
the Correctional Services Review conducted in 2003. In this review the benefits of
competition from the private and voluntary sectors were highlighted and a process of
‘contestability’ will commence shortly for the provision of correction services.

Fire Service

3.67 There are 58 separate fire brigades in England and Wales, run independently
under the command of a chief fire officer. In Scotland, there are eight brigades under
the command of a Firemaster.

3.68 In 2002 the Fire Service was the subject of the Independent Review, headed

by Sir George Bain, which made a number of recommendations concerning

the management and operation of the Fire Service. While the Review was impressed
by the quality of service given by the Fire Service to the community, it also found that
it operated within a system of ‘rigid prescriptions and restrictive practices’. This meant
that it was not always in the right place at the right time to respond most effectively
and efficiently to the community’s needs. Because the structure of the Fire Service
was out of date and inflexible, it concluded that change was ‘long overdue’. The review
is currently being implemented.
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Her Majesty's Customs & Excise

3.69 A modernisation strategy was introduced about three years ago with regions
giving way to divisions. The service has had ring-fenced funding introduced in areas
like tobacco smuggling and has used this funding to increase overall resources. It is
bringing ideas and people in from outside for the first time and is disrupting supplies
beyond the UK, an area it has not worked in before.

UK Immigration Service

3.70 The UK Immigration Service (UKIS) comprises a mix of warranted and non-
warranted staff. Warrants are granted to staff when the role they are performing
requires it. UKIS has introduced a modernisation programme and the measures that
are required to deliver this. As part of this work, the role of assistant immigration
officer has been introduced and these members of staff are now undertaking many

of the tasks that would have previously been carried out by sworn immigration officers.
There has also been an increase in detention space in order to satisfy increasing
demands and this function has largely been given over to the private sector.
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Vision Statement

A service where all staff are equally valued, where professional expertise is given
just recognition in all fields and a service that acknowledges the benefits of a
diverse workforce in providing the best possible service to local communities.

Key Message

Civilianisation has been significant in terms of introducing large numbers of women

and ethnic minority staff to police organisations. However, many police staff still
perceive that they are treated as second-class employees; there is a ‘them and us’
attitude within the service and the maijority of police staff work in low grade,
low status roles.

Chapter Summary
This chapter will outline:

@ Issues relating to the cultural integration of police officers and police staff in
the workplace

® Ways in which police staff and police officers receive different treatment,

including their role in managing specialist departments, the impact of funding,

terms and conditions

Diversity issues impacting on cultural integration

The value placed by the service on the contribution of police staff

The way in which police staff feel they are treated; and

Improvements in cultural integration in recent years
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Introduction
Key issues

41 The seemingly simple question — “What does it feel like to be a police

staff member?” — is crucial because there is an important relationship between
the quality of public service and the treatment and status of staff who deliver the
service. In particular:

@ Are there significant differences in the way police staff and police officers
are treated?
@ If so, what are they and what are the implications of this differential treatment?
How well integrated are officers and police staff in the workplace?
@ |s there a difference in the perceived worth of the contribution of police staff
and police officers to the service?
® How do police staff feel they are treated as members of the police service?
® What has been, and what will be, the impact of the police culture on present and
future reform and modernisation?

4.2 These are complex matters with a strong historical and cultural dimension, but it
is important to explore the differential status and treatment of officers and police staff
within police organisations.

4.3 The traditional perception of civilianisation as a cost-cutting measure, and thus
seeing police staff as cheap labour, is pernicious but still persists in parts of the
service. It is reinforced both across the service and within forces by a number of
unintentional, but highly symbolic, signals regarding the relative worth of officers
and police staff to the organisation. A striking example of this is the very different
emphasis placed on the training and development of police officers as opposed to
their police staff colleagues. This discrepancy cannot easily be accounted for by a
rational organisational calculation of need.

Management of specialist departments

4.4 The inspection team found many practices which police staff perceive as
devaluing their professional expertise and experience and which they saw as
suggesting they were less capable than officers. There is a tendency, for instance,

in some forces, that if a department headed by a police staff member is seen to be
performing poorly, the solution is to appoint a senior police officer to take charge. This
is seen in a very negative light by other police staff members. Selection of individuals
for key positions should be based on whether they possess the correct set of skills
rather than whether they are a police officer or not.
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4.5 Also, there are still a number of police forces where officers head specialist
non-operational departments, such as HR management. The main arguments for
this approach appear to be the importance of having police experience and a police
perspective in such departments, or to provide important career development
opportunities for police officers. Overall, HMI was not convinced by these arguments.
Modern HR management is a very specialist field and chief officer teams need to be
assured that they have the highest level of professional advice and support. This is
not to devalue the importance of police experience, but there are many ways of
introducing this, even at senior level. Police staff highlighted examples of police
officers with very limited experience and no professional background or qualifications
being ‘parachuted’ into such roles for short periods of time. In some cases, this was
done to find a temporary home for recent graduates of the Strategic Command
Course looking for ACPO posts.

Impact of funding

4.6 The current funding regime, the political pre-occupation with police officer
numbers and the lack of a longer-term planned approach to civilianisation in forces all
help reinforce negative perceptions of police staff worth. Often, when cuts need to be
made, it is the police staff establishment that is cut rather than police officers. In
addition, the large number of short-term, ring-fenced Home Office grants, many of
which are funding police staff posts, tends to generate not only feelings of job
insecurity, but the feeling that forces are neither truly committed to the process nor
genuinely value their police staff. HMI appreciates that these matters are complex but
it is clear nonetheless that they have a significant impact on police staff perception.

Terms and conditions

4.7 There are many roles within the service, such as in communication centres and
in scientific support, where police officers and police staff are working side by side
performing the same job. The fact that officers are generally on a higher pay scale,
have different terms and conditions of employment and often have better access to
training and development opportunities, can and does cause friction, as well as raising
issues relating to equal pay. However, in general, the inspection uncovered high levels
of integration in mixed teams working under these circumstances. Many police staff
clearly enjoy their role, are committed and dedicated to the service and feel part of an
integrated team, although in many cases this is as a result of individual interactions
and group dynamics, rather than being formally encouraged and championed by
senior managers.
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Cultural acceptance

4.8 The strong resistance to the increased use of police staff, so apparent in the
service only a few years ago and still present in some quarters, is undoubtedly
weakening. However, some senior police officers are still reluctant to accept the
increasing use of police staff. To quote one:

“It could all go too far...when is it going to stop?”

4.9 Tensions were found in some forces around mixed supervisory relationships,
particularly where police staff are supervising police officers. This often resulted
from a lack of understanding of the different pay, terms and conditions that relate
to each group.

Diversity issues

410 The high proportion of women police staff is a positive feature of the
civilianisation process. However, examples were found where female police staff
were clearly perceived by some officers in a negative way. One senior police officer
commented that:

“The type of work available suited the second bread winner.”

411 This gave the clear implication that their pay, development and other career needs
were less important. Equally, the high proportion of women police staff should not be
seen as an easy answer to developing a diverse workforce, as a disproportionate
number of women occupy the lowest paid roles.

412 These negative perceptions affected members of the inspection team. The team
was relatively large and comprised a mix of officers, police staff and Home Office civil
servants, visiting a number of forces across the country. The only members of the
team who experienced any difficulties entering police buildings were female police
staff, who on a number of occasions had to be ‘vouched for’ by accompanying

police officers in order to gain entry, despite the fact that they carried their own force
identification or warrant cards. Also striking were the comments of a very senior police
staff member working in a large metropolitan force. Despite his success, seniority and
influence at both a force and service level, he saw himself as a member of:

“...the largest minority group in the service.”

4.13 Another member of police staff in a provincial force spoke of discrimination in
the workplace and said that she felt discriminated against least of all because of her
ethnic origin, then for her disability, more significantly still as a female but most of all
as police staff member.
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4.14 Overall, the inspection team found limited evidence of forces proactively
identifying and dealing with these cultural issues as part of a wider approach to
diversity and ensuring fairness in the workplace.

Findings from research

415 Parrett (1991 and 1998) provides a comprehensive assessment of civilianisation
across the service and used Norfolk Constabulary as a case study to examine a range
of issues, including the integration of officers and police staff. This research identified
some evidence of ‘cultural problems’ and a ‘them and us’ divide. A questionnaire to
officers and police staff in Norfolk highlighted some interesting differences in perception
and a divergence of views between officers and police staff over a range of matters.
Some of these questions were repeated in a questionnaire that was sent to a number
of forces for random distribution amongst officers and police staff. Whilst this research
suggests that some cultural issues still remain, there has been significant progress in a
number of areas. Some of the most significant findings from a comparison of the two
pieces of research include:

Supervision

416 In 1991, 89% of officers disagreed with the statement “Only police staff should
supervise other police staff” with only 7% agreeing and 5% neutral. In 2004, only
64% of officers disagreed, with 22% agreeing and 14% neutral. In 1991, 90% of
officers disagreed with the statement “Police staff should be able to supervise
police officers”; 6% agreed and 4% were neutral. However, in 2004 only 60% of
officers disagreed, with 30% agreeing and 10% neutral.

417 This suggests that, whilst police officers are still broadly resistant to the
prospect of police staff supervising officers, there has been a significant shift in the
opinion of officers between 1991 and 2004, with many fewer officers being opposed
to this concept.

Likelihood of industrial action

418 In 1991, over half (56%) of officers agreed with the statement “Police staff
will go on strike sometime in the future”; 10% disagreed and a third (33%) were
neutral. However, in 2004 under a third (31%) of officers agreed with this statement,
a quarter (25%) disagreed and 44% were neutral.

419 In 1991, there was a significant difference between officer and police staff
responses to the same statement, with 56% of officers agreeing (10% disagreed and
33% neutral) whilst only 13% of police staff agreed (563% disagreed and 36% neutral).
However, in 2004 there was considerably less difference between the officer and police
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staff responses. 31% of officers agreed, 25% disagreed and 44% were neutral whilst
20% of police staff agreed, 43% disagreed and 38% were neutral.

4.20 There has been a convergence of opinion between police officers and police staff
on the likelihood of police staff taking industrial action in the future, with officers
regarding this as a significantly less likely scenario in 2004 than in 1991.

Public perception

4.21 In 1991, 45% of officers agreed that “The public cannot tell the difference
between police officers and police staff”’; 43% disagreed and 12% were neutral.
In 2004, only 18% agreed with the statement, 68% disagreed and 14% were neutral.

4.22 In 1991, there was a significant difference between officer and police staff
responses to the suggestion that “When going to a police station the public prefer
to see a police officer”, with 81% of officers agreeing, just 7% disagreeing and

12% neutral. Some 35% of police staff agreed, 25% disagreed and 41% were neutral.
However, in 2004 there was very little difference between officer and police staff
opinion, with 66% of officers agreeing, 16% disagreeing and 18% neutral, whilst 55%
of police staff agreed, 22% disagreed and 23% were neutral.

4.23 |t is the view, therefore, of police officers that members of the public appreciate
the difference between police officers and police staff more clearly in 2004 than they
did in 1991. Interestingly, more police staff feel that the public prefer to see a police
officer at a police station in 2004 than was the case in 1991.

Officer perception of police staff contribution

4.24 In 1991, 60% of officers agreed with the statement “Most police staff do a
good job”; 18% disagreed and 21% were neutral. In 2004, however, an overwhelming
majority (83%) of officers agreed with only 4% disagreeing and 12% neutral.

4.25 In 1991, only 28% of officers agreed with the statement “The police service is
more effective in terms of service delivery as a direct result of employing police
staff”. Almost half (44%) disagreed and 28% were neutral. However, in 2004 the
results are almost the exact reverse with 44% of officers agreeing, 24% disagreeing
and 32% neutral.

4.26 In 1991, there was a significant difference between officer and police staff
responses to the suggestion that “Most police staff do a good job”, with just 60%

of officers agreeing, 18% disagreeing and 21% neutral, whilst 87% of police staff
agreed, just 4% disagreed and 10% were neutral. However, in 2004 there was almost
no difference between officer and police staff opinion, with 83% of officers agreeing
with the statement, 4% disagreeing and 12% neutral whilst 88% of police staff agreed,
3% disagreed and 9% were neutral.
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4.27 There has been very little change in opinion of police staff from 1991 to 2004 in
respect of their views on whether “Police staff are an essential part of modern
policing”. In 1991, 95% of police staff agreed, 0% disagreed and 5% were neutral,
whilst in 2004, 96% agreed, 0% disagreed and 3% were neutral. However, the
difference of opinion between officers and police staff was greater in 1991 with

just 68% of officers agreeing, 14% disagreeing and 17% neutral compared to 82%
of officers agreeing in 2004, 6% disagreeing and 12% neutral.

4.28 The responses to these questions suggest that, whilst some difficulties do still
remain in terms of the acceptance and valuing of the contribution of police staff by
their officer colleagues, there has nonetheless been a significant shift in the opinion of
police officers over the past twelve years. Police staff are now more valued and their
contribution to policing better recognised by officers.

Openness to change

4.29 There has been negligible change in opinion of police staff from 1991 to 2004
with regard to the question of whether “There is still scope within the service for
further use of police staff”. In 1991, 80% of police staff agreed, 5% disagreed and
14% were neutral, whilst in 2004 83% of police staff agreed, 6% disagreed and 10%
were neutral. However, the difference of opinion between officers and police staff was
greater in 1991 with just 55% of officers agreeing, 31% disagreeing and 14% neutral,
compared to 67% of officers agreeing in 2004, 14% disagreeing and 19% neutral.

4.30 Perhaps surprisingly, given the significant degree of civilianisation that has taken
place between 1991 and 2004, a higher proportion of officers now see further scope
for the use of police staff than did thirteen years ago.

UNISON Survey 2002

4.31 During 2002 UNISON, which currently represents around 55% of police staff in
England and Wales, commissioned an independent survey by NOP Research to obtain
a more accurate view of the way police staff work and how they feel about their jobs
and their treatment at work. Equal Before the Law: Attitudes and Aspirations of Police
Staff was the first national attitude survey of police staff. The survey very usefully
attempted to identify differences in perception and attitude across a number of
occupational groups, including staff performing the following roles: clerical and
administrative, control room, analyst and intelligence, crime and incident, management,
criminal justice, custody, public enquiry offices, scientific support, IT and traffic wardens.

4.32 The largest occupational group, nearly a third of UNISON’s police staff members,
are administrative and clerical workers. Around 87% of these are women and nearly
half fell into the lowest pay bracket used in the survey. Perhaps not surprisingly for
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these staff issues relating to grading, equal pay and fair treatment for part-time

workers were prominent. The second largest occupational group of UNISON

members, accounting for about 15% of police staff membership, are staff who work

in control rooms. Around 71% of these are women. Of all the occupational groups

surveyed, control room staff felt least supported by their managers and over half

stated they would not recommend their job to others. Other key findings from the

survey include the following:
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@ Over half of respondents did not feel valued by their force, although this varied

across occupational groups. Control room, public enquiry staff and traffic
wardens felt least valued.

63% of those who responded felt there was a status divide between officers and
police staff.

Low and unequal pay were major concerns — half of all respondents earned
between £200 — £300 per week and 15% between £150 — £200 per week. There
was also a significant gender divide in terms of pay — 59% of women, compared
to 38% of men, earned £250 or less. Men were four times more likely than
women to fall into the top weekly pay scale of £350 and over per week.

Lower wage earners, women and older staff received the least amount of

work related training. Over 40% of staff aged 45 or over did not have a current
personal development plan.

66% of respondents said their stress levels had increased when compared with
the same period in the previous year, although in some occupational groups the
figure was much higher. For example, 82% of control room staff felt that stress
levels had increased over this period, while 63% felt their morale had declined
over the same period.

76% considered that their workload had increased and 38% indicated that staff
levels within their department had fallen, suggesting that higher demands are
being made of fewer staff. Some 49% did not feel adequately supported by their
manager in relation to workload pressures.

Perhaps most worryingly from a service perspective, the principal reason for
staff wishing to leave the service was that they felt undervalued.

The survey also highlighted issues of abuse and harassment — 41% of
respondents had been subject to, or had witnessed a colleague being subject
to, verbal abuse. The figure was 32% in respect of racial harassment,
homophobia or bullying.

63% felt police staff in general were not resistant to change and 88% felt that
they as individuals were not resistant. Some 71% supported the granting of
additional powers and duties to police staff.
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4.33 The UNISON/NOP survey highlights a number of important issues. The
perception of unequal status, of not being valued by the service and the very real
danger of the polarisation of police staff by gender, age, pay and training fault lines,
is of real concern.

4.34 Whilst HMI was pleased to note that a number of police forces decided to conduct
their own attitude surveys amongst their police staff in the wake of the NOP research,
limited evidence was found during the fieldwork of active action planning in the wake
of either the national NOP or local surveys to address these important issues.
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Vision Statement

A planning framework underpinned by a longer-term resourcing strategy and a

performance management regime that reflects efficient and effective use of
resources and can apply across the extended policing family.

Key Message

The service urgently needs to develop a coherent and long-term national strategic
vision and planning framework to support workforce modernisation and the
effective utilisation of all its staff.

Chapter Summary
This chapter will outline:

® The impact of the national strategic and policy making framework on
workforce planning

® How the funding of the service, in particular the CFF, has impacted on
civilianisation and modernisation initiatives

® The need for funding to adequately cater for the management of growth,
including supervisory arrangements, training and equipment

® The fragmented approach that has existed to police staff issues up to now and
the need for a more joined-up approach if workforce modernisation is to be
successfully progressed

® How performance management needs to be developed to better reflect the
support infrastructure, optimisation of resource usage and the extended policing
family; and

® How improved benchmarking, across forces, within the wider public and private
sector and abroad can help provide a more integrated approach to knowledge
management in the field of workforce modernisation
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Overview

5.1 Current arrangements for funding the police service, together with the way in
which strategy is set and performance monitored, do not support the workforce
modernisation agenda. Strategy, funding and performance follow the National Policing
Plan but they are based on historical formulae for determining police force size and
strengths in officer numbers alone. There is a pressing need to change the current
emphasis on officer numbers alone to reflect a more rounded workforce with the skills
and abilities to contribute to the effective building of safer communities.

5.2 The inspection confirmed the absence of a service-wide vision for civilianisation
and workforce modernisation. This is replicated by a lack of corporate vision and
strategy at a force level, where a lack of ownership was often apparent within chief
officer teams and police authorities. This lack of strategic direction means there is a
real danger of the service stumbling from one initiative to the next without synthesising
the benefits.

5.3 The traditional approach to civilianisation and decision-making around the mix
of staff and skills has been ad hoc and initiative-driven. It can most adequately be
characterised as a ‘cut and paste’ approach, ie the simple substitution of a police
officer by a police staff member in a particular post or function. The workforce
modernisation agenda opens up very real opportunities for a more holistic and
integrated approach which challenges traditional resource allocation, including that
relating to front-line service delivery, and encourages process re-engineering and an
examination of new ways of working.

National strategic framework

5.4 Policing strategy in the 43 Home Office police forces in England and Wales is led
and influenced by a tri-partite governing structure consisting of the Home Secretary;,
police authorities and chief constables. In simplified terms, the Home Secretary
produces the National Policing Plan, which provides the framework for local police
planning over the next three years. In turn, each police authority is responsible for
producing a three-year strategic plan for its force and the chief constable is
responsible for delivering the plan.
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National Policing Plan Priorities 2004 — 2007

® Providing a citizen focused service to the public which responds to the needs of
individuals and communities and inspires confidence in the police, particularly
amongst minority ethnic communities.

@ Tackling anti-social behaviour and disorder.

® Continuing to reduce burglary, vehicle crime, robbery and drug-related crime in
line with the government’s Public Service Agreement targets.

® Combating serious and organised crime, both across and within force
boundaries.

® Narrowing the justice gap by increasing the number of offences brought
to justice.

Vision

5.5 The government’s recent green paper Policing: Building safer communities
together sets out a vision for a “more unified, truly representative police service — with
a better mix of skills at all levels, to ensure the best quality of service to communities.”
The document places a strong emphasis on community engagement in policing and
provides a genuine opportunity to seize the initiative and link ‘safer communities’ work
with workforce modernisation to ensure that the police service and partners are in an
optimum state to deliver the outcomes of this strategy. The absence of a national
strategy for HR in the police service, however, is a significant inhibitor in taking this
issue forward. Furthermore, a number of aspects of the current planning structure are
acting as barriers to the development of such a vision. Examples include the tri-partite
structure, funding, force structure, local policing and performance management.

Tri-partite structure

5.6 The tri-partite structure gives some freedom to determine local needs whilst
retaining a national policing framework and whilst in many ways this has succeeded,
there are growing indications that the current structure is creating tensions that need
addressing. It has proved particularly difficult, for example, to ensure consistency of
approach across the service in a number of areas, such as the provision of training
and IT services to the police service through the respective agencies, Centrex and the
Police Information and Technology Organisation. Other examples include the approach
to road safety cameras and the deployment of CSOs.

5.7 The tri-partite structure has been a significant factor in maintaining a balanced
approach to policing but it has produced a system where all three parties need to
agree before any standardisation is possible. Individual chief officers have operational
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autonomy and they hold great sway in deciding whether nationally recommended
initiatives, equipment or procedures are adopted. Whilst ACPO has issued guidance in
many areas, it has no mandating powers and this leads to widespread inconsistency.
Police authorities have also exercised their influence on localised spending and this
has added to variable take-up of national ideas.

Funding
5.8 Each police authority receives funding from three main sources:

Central funds:

1. Police Grant — distributed by the Home Office and derived from Formula
Spending Shares

2. Revenue Support Grant, including business rates — distributed on the basis of
Formula Spending Shares and resident population

Local fund:
3. Council Tax Precept — set by the police authority and collected by
local authorities

In addition, there are numerous small grants provided centrally for specific expenditure,
such as the CFF, Airwave Grant, BCU Grant and CSO Grant.

An example of a typical force budget

5.9 A typical force of 2,140 officers and 1,010 police staff had a budget for 2003/04
totalling £143.6m, financed as follows:

Figure 1 — Example of a typical police force budget

Financing of 2003/04 budget

£m %
Police Grant 65.8 45.8
Revenue Support Grant and business rates 38.1 26.5
CFF Grant 4.0 2.8
Private Finance Initiative Grant 2.5 1.8
Airwave Grant 1.0 0.7
PNB — Special Priority Payments Grant 0.7 0.5
CSO Grant 0.2 0.1
Collection Fund Surplus - -
Council Tax 31.3 21.8
Total Net Expenditure 143.6 100.0

5.10 Whilst the CFF provides only 2.8% of the total funding for this force, the pressure
this creates on forces to maintain or increase police officer numbers is significant.
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5.11 In addition to the large number of short-term, ring-fenced funding streams, force

budgets are only determined in the autumn preceding the start of each financial year.

This lack of a longer-term funding and resource allocation strategy results in a ‘famine
and feast’ mentality and prevents effective medium to long-term workforce planning.

Recommendation 1

HMI recommends that the Home Office develops a national police
resourcing strategy to underpin the next release of the National
Policing Plan, which will enable forces to plan more effectively in
the medium term.

Crime Fighting Fund

5.12 The CFF provided chief officers in England and Wales with resources to recruit
9,000 officers over and above forces’ previous recruitment plans in the three years
2000/01 to 2002/03. It further supported the recruitment of an additional 650 officers
in 2003/04. During the first phase, 8,000 of the extra CFF-funded recruits were
allocated to forces in proportion to their funding from the police grant formula. The
remaining 1,000 were distributed between forces that made the best CFF bids. To
qualify for a share of the CFF, all forces had to meet strict criteria set out in the CFF
bidding guide.

Impact of the CFF on officer numbers

5.13 The CFF was designed to ensure that funds were used exclusively to increase
officer numbers, as a previous funding stream had been diverted to other resources. In
that respect, the CFF must be regarded as a success, with record numbers of officers
being employed. As can be seen in Figure 2, since the inception of the CFF in April
2000, officer numbers have risen from just under 122,000 to more than 132,500. This
represents an increase of 8.6% over a three-year period. This figure is likely to
increase further to nearly 140,000 by the end of year 2003/04.
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Figure 2 — Number of police officers?
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5.14 The CFF has, however, perpetuated the political preoccupation with police officer
numbers at both national and local levels that was so evident during the inspection.
Despite its success, many chief officers and BCU commanders commented on the
negative impact the CFF had had on their ability to develop civilianisation or workforce
modernisation initiatives. This lack of flexibility is exacerbated by the significant
number of time-limited, ring-fenced grants that have become the favoured means of
providing national support for local initiatives. To quote one finance director:

“I could save the police authority £400,000, but | am unable to do so because
I cannot lose officers.”

5.15 Another force quoted a lengthy list of civilianisation initiatives that had effectively
been put on hold because of the reduction in flexibility caused by the current funding
regime.

5.16 Analysis of the practical impact of the CFF suggests that much of the criticism
levelled at it may be unfounded. Many forces have recruited significantly above the
level needed to meet the requirements of the CFF and the majority of the substantial
growth in police officer numbers in 2003/04 is as a result of decisions at force level.
However, forces remain unhappy about the principle of central influence on decisions
relating to the most appropriate resource mix. Political pressures locally to maximise
officer numbers have undoubtedly had a significant impact too. Furthermore, the fact
that the police service’s capacity to deliver is still seen in terms of officer numbers
inevitably puts pressure on forces to maximise police officer recruitment. The ‘Mixed

2 Source: Chartered Institute of Public Finance and Accountancy Statistics
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Economy’ project in Surrey Police, referred to elsewhere in this report, is supported by
the workforce modernisation implementation fund. Initial indications from this project
suggest that it may be possible to deliver a more effective service at a lower cost with
a workforce that contains fewer sworn police officers.

5.17 One example was found of a force that had planned during financial year
2002/03 to replace police officer supervisors with specialist members of police staff

in their performance units and return these officers to front-line duty. This process
was to have been funded by natural wastage and was therefore a one-for-one
replacement. The CFF meant that the force needed to raise police officer numbers
and consequently they were only able to fund the increase in police staff numbers by
a rise in the precept. This has resulted in growth for which the force had not planned.
The force explained that after financial year 2006/07 it would be left with three choices
once CFF money had expired:

@ To backfill the civilianised posts with police officers and make the police staff
members redundant;

@ To increase the precept further in order to continue the funding of the police
staff posts; or

® To reduce police officer numbers by natural wastage.

5.18 Despite the significant increase in police officer numbers since 1997, police staff
numbers have also increased substantially over the same period, funded in many
forces by significant increases in local precept charges.

5.19 Whilst political considerations mean that, in the short term, a focus on police
officer numbers is likely to remain, the allocation of funds needs to develop over time
to fully reflect the force’s commitment to front-line policing — including the contribution
of police staff and the wider policing family — and its achievement of performance
targets. Any changes to funding must also acknowledge the need to consider
management and infrastructure costs when front-line resources are increased.

Recommendation 2

HMI recommends that the Home Office develops the CFF into a
broader workforce modernisation fund, linked to a revised front-
line policing measure that more fully reflects the contribution of
police staff to service delivery.
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Balancing efficiency with modernisation

5.20 A government review of efficiency, led by the Cabinet Office and the Treasury,
commenced in the autumn of 2003. The review, headed by Sir Peter Gershon, is
entitled Releasing Resources to the Front-line and applies across the range of public
services. Two specific issues being considered as part of the review are particularly
relevant to this inspection — back office functions and productive time.

Back office

5.21 Back office functions (such as HR, finance, ICT, and estate management) are
essential in supporting front-line staff in their work and in managing resources
effectively. The review team believes that significant improvements are possible across
the public sector and is considering what improvements could be made if back office
functions were provided on a more efficient basis and if best practice was achieved
consistently and rapidly. This has obvious implications for the effective management
and deployment of police staff.

Productive time

5.22 Within public services, most resources are spent on front-line staffing, but many
staff are frustrated about the proportion of time front-line staff are able to spend
meeting customer needs. Productive time can be reduced if people have to spend too
much time serving the organisation rather than their customers, if support functions
are inefficient or if too much time is spent customising straightforward tasks. The
review is considering what measures could address these issues, along with reducing
time lost due to factors such as high levels of turnover.

5.23 Overall, the review highlights the need to consider efficiency when progressing
the modernisation agenda. Key to this must be the breaking down of many of the
artificial barriers that currently exist between officers and police staff and a recognition
of the holistic nature of the efficiency of policing, taking account of the contribution of
the wider policing family.

Reduction in front-line supervision and management

5.24 The CFF approach has resulted in genuine difficulties in managing sudden
growth across the service. After many years of declining officer numbers there has
been a dramatic rise, but this has not been accompanied by investment in the
supervisory, management and support infrastructure. This runs counter to rational
workforce planning and organisation.

5.25 Figure 3 shows graphically the dramatic rise in officer numbers from a low point
of over 420 head of population per officer in the year 2000/01 to fewer than 390 head
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of population per officer in the year 2003/04. However, this increase in constables has
not been matched with a similar growth in the number of sergeants (see Figure 4).

Figure 3 — Head of population per officer?

Head of population per Officer England and Wales
1996/97 to 2003/04
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Figure 4 — Ratio of constable to sergeant?
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5.26 From 1997 — 2001 the ratio was consistently around 5.1:1 nationally, but it had
risen to almost 5.6:1 by 2003. Many front-line supervisors have also been given

added responsibilities during this period, such as the supervision of CSOs. It is well
documented in force inspection reports that the typical profile of those delivering front-
line policing is decreasing in both age and length of service and that the ability of

2 Ibid
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front-line supervisors to supervise effectively is declining. The CFF, though successful
in its primary aim of increasing officer numbers, may have had a detrimental effect on
front-line supervision. When linked with other demands arising from the workforce

modernisation programme, the drain on supervision and management is exacerbated.

5.27 A by-product of this change in ratio is that management on-costs — the total
cost of all police officer management ranks from sergeant upwards, expressed as a
percentage of the total cost of all constables, but excluding police staff — have fallen
(see Figure 5). This may appear to be an efficiency saving, but supervision for those
at the front-line is essential. This is particularly so given that the majority of those
officers performing front-line duties are younger, less experienced officers. Forces
visited were aware of this consequence of increasing constable numbers and were
considering means of redressing the balance, but felt that they were constrained by
ring-fenced funding.

Figure 5 — Management on-cost ratio?

Management on-cost ratio (%) for Police Service in
England and Wales September 1997 — March 2003

37.0
36.5
36.0
35.5
35.0
34.5
34.0
33.5
33.0

— All Forces

Management on-cost ratio (%)

Sep Mar Sep Mar Sep Mar Sep Mar Sep Mar Sep Mar
97 98 98 99 99 00 00 O1 01 02 02 03

Year

Management of police staff

5.28 The lack of a commonly adopted management structure or pay scale for police
staff means that no data exists on supervisory ratios for police staff. As well as stifling
innovation in terms of the mix of staff, the CFF effectively negates attempts at the
devolution of financial and ultimately service delivery responsibility. BCU commanders
are tightly constrained by force directives, meaning that the bulk of their discretionary
budget must be spent on additional officers if the force is to meet its CFF requirement.

2 Ibid
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Role of the Home Office

5.29 The Home Office has historically adopted a ‘hands off’ approach to police staff
matters. Its recent move towards more involvement in the PSC and the establishment
of dedicated staff within the PPU to take forward modernisation issues provides the
foundation for a more proactive and integrated approach. This is part of a wider Home
Office restructuring, whereby the needs of the police service will be more effectively
met. HMI welcomes this move, which has already delivered significant benefits. Work
on police modernisation and reform, however, encompasses a huge and complex
programme of change involving a multitude of stakeholder groups. It is questionable
whether the current structures have the capacity to deliver what is required in an
effective and co-ordinated way.

5.30 There are also questions in relation to the synthesis of portfolios, for instance

the separate development of CSOs and other designated police staff roles. As the
extended policing family concept grows, there will be issues around the ability to ensure
joined-up working and vision between government departments, such as the Home
Office and the ODPM. Examples were found during the inspection of parallel work and
initiatives, for instance the separate development of CSASs, the neighbourhood warden
quality standards scheme and quality standards for the private security industry through
the British Security Industry Association (BSIA).

5.31 It is not clear whether the police service has the HR capacity to deliver police
reform. HR capacity in this context means having the right people in the right places at
the right time with the right skills to deliver what is required. This lack of clarity has led
to work that is very much in its early stages, which will result in the development of a
national strategy for HR in the police service and the establishment of a monitoring
group to drive forward key strategic HR issues. It is vital that workforce modernisation
is considered in the context of this work on HR capacity. A modernisation agenda will
only be delivered if the service has the HR capacity to deliver it.

Recommendation 3

HMI recommends that the Home Office ensures that work being
undertaken on workforce modernisation and the assessment of
the service’s HR capacity are effectively co-ordinated.

Role of police authorities

5.32 Police authorities are independent bodies charged with ensuring the provision
of an efficient and effective local policing service that delivers best value. Police
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authorities set the force budget, and establish local policing priorities and targets. In
addition, they monitor performance and hold the chief constable publicly to account.
Implicit in this role is a joint responsibility for decisions on the staffing mix required to
deliver policing in the most efficient and effective way. However, local political pressure
to maintain police officer numbers, combined with the impact of the CFF, resulted in
many authority members not feeling they were in a position to progress civilianisation
and modernisation initiatives.

Role of ACPO

5.33 Each year the government conducts a spending review, which allocates
resources to its priorities, linked to targets for improvements in key public services.

In its strategic assessment to inform the bid for the 2004 spending review, ACPO

has recognised the need to set out a workforce requirement for the service in a more
robust way than had been done previously. This is a positive step, which needs to be
built upon to develop a more sophisticated approach to understanding and articulating
the capability and capacity of the service to deliver what is required of it and the
resources needed to do this.

5.34 Another piece of ongoing strategic work within ACPO (Project 2010) offers a
vision for policing in England and Wales in 2010 and identifies the work needed to
deliver this, including the workforce requirements. HMI commends ACPO for the work
done to date, which will help overcome the growth issues currently faced by the
service as a consequence of this failure to plan over the longer term. What is now
needed is to build into any ongoing strategic assessment process a stronger emphasis
on community and citizen focus, which are not yet fully integrated into this work.

Recommendation 4

HMI recommends that ACPO further develops its Project 2010 and
strategic assessment to more fully encompass community and
citizen focus, in order to ensure buy-in from all stakeholders.

A Modernisation Agency

5.35 Taking forward workforce modernisation is a huge challenge. Work related to
police modernisation is currently being undertaken within the Home Office — primarily
the PPU — but related pieces of work are ongoing elsewhere, for example in the
Cabinet Office (Prime Minister’'s Strategy Unit), ACPO, the APA, HMIC, the ODPM and
Skills for Justice. There may well be others and the sheer complexity of the task and
the number of stakeholder groups involved in delivering different elements of the
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modernisation programme make it very difficult for this work to be co-ordinated
effectively and in a coherent way within existing structures. HMI recommends the
establishment of a modernisation agency for policing drawing from the experience
of the NHS. This would open up the potential for a more joined-up approach to
community safety development within the extended policing family, neighbourhood
renewal, etc. across the Home Office and the ODPM.

5.36 The agency could also develop a role as a national policy clearing house for the
service to develop policy strategically and assess its impact. This would prevent
duplication as is often found in the current arrangements, for example 43 forces each
developing policy independently in respect of human rights, CSOs etc. Additionally,

it could help facilitate co-ordinated policy development across the extended policing
family. Whilst many recommendations contained in this report are targeted at existing
units or organisations, a modernisation agency, if established, could act as the vehicle
to take forward a great many of these recommendations.

5.37 Work is currently being undertaken by the Cabinet Office to develop proposals for
what is currently being termed a ‘National Policing Improvement Agency’. This work is
at an early stage, but provides an ideal means of taking forward the issues set out in
this section.

Recommendation 5

HMI recommends that the Home Office, in developing its
proposals for a Policing Improvement Agency in concert with
ACPO and other key stakeholders, fully embraces the requirement
for a co-ordinated approach to workforce modernisation and
development of national policing policy.

Strategic approach at force level

5.38 The inspection found no forces with effective civilianisation or workforce
modernisation strategies. Some forces such as Surrey and Thames Valley have
recognised this and are attempting to develop such a framework. Others, including the
MPS and the National Crime Squad, are in the process of strategically reviewing their
approach. However, we did not find a fully developed approach to this issue in any

of the forces visited and only seven of the 41 forces who responded to an HMIC
questionnaire had any form of civilianisation plan or strategy. Furthermore, many
forces did not have a clearly identifiable champion to drive forward civilianisation or
workforce modernisation initiatives.
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5.39 A number of forces stated that they would welcome central guidance on
this subject and such guidance has been provided previously in respect of the
development of force training strategies, where Home Office Circular 53/2003 set
out a template for forces to follow.

Recommendation 6a

HMI recommends that the Home Office designs a template
to assist forces in the development of local workforce
modernisation strategies.

Recommendation 6b

HMI recommends that forces use the template produced by the
Home Office to develop a local workforce modernisation strategy
and identify a champion to drive this strategy forward.

5.40 This lack of an effective strategic framework is a major factor in the wide
variation in approach across forces. Forces have very different views on what the most
desirable or optimum mix of staff might be and the singular focus on officer numbers
exacerbates this lack of vision. Coupled with this, the lack of clarity concerning the
number of police officers, together with the numbers of police staff in operational and
support roles, required to deliver an effective service across forces can further inhibit
workforce modernisation.

5.41 What is now required is a move towards ‘capability building’” with workforce levels,
organisation and mix based upon the current needs of the service, not on historical
anomalies. This will move the emphasis from maximising officer numbers alone to
enabling chief officers to ensure the optimum mix of staff in support of effective
service delivery. In particular, there is a need to articulate a more coherent and
integrated strategic vision regarding the role and value of police staff to policing.

Local policing

5.42 Local policing has worked on a structure of BCUs for a decade and many have
evolved into larger entities over time. The picture across England and Wales is not,
however, consistent. BCUs vary in size from over 1000 police officers to under 200.
Most, but not all BCUs are commanded by a chief superintendent. In some forces,
they are commanded by superintendents and in others the rank varies. There are
further variations in coterminosity with local authority boundaries. In most forces,
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BCUs have common boundaries with local authority areas, whilst in others re-
alignment has either not taken place or is impractical to consider.

5.43 The degree of devolution of decision-making and budgetary control varies
between forces. Some BCU commanders interviewed believed that they had delegated
financial authority but in many cases this amounted to little more than responsibility for
spending of police overtime, a factor over which they often had limited control due to
central demands for public order policing. In some forces, there has been a significant
reduction in recent years in the degree of financial authority devolved to BCU
commanders. Inevitably, where this happened, the CFF and the imperative on the
force to maintain police officer numbers were given as the primary factors contributing
to this change. Even in those BCUs where the commander enjoys a theoretically high
degree of delegated control, there is often limited opportunity to influence the
workforce mix at the point of delivery.

The police role

5.44 Any work to develop a future vision for policing will be inhibited by a lack

of clarity around the core police role. This has obvious implications in terms of
developing and modernising the service and the extended policing family. To take
forward modernisation effectively requires a fundamental, objective and evidence-
based review of policing. The Operational Policing Review, Posen and Cassells
Inquiries in the 1990s, were the last significant attempts to more clearly define the
role and function of the police. It identified the core role in terms of: management of
emergency response; maintenance of order; contributing to community cohesion and
reassurance; prevention and reduction of crime; and investigation of crime. Whilst this
core role remains relevant, the mixed economy approach means it is not necessarily
the police or police officers who will deliver all these things.

5.45 The Prime Minister’s Strategy Unit and the Home Office are currently undertaking
a joint review of police reform. This review addresses the issues highlighted above
and is working towards a vision of:

‘A high-performing, responsive and accountable system of policing, with clearly
defined roles and responsibilities and a flexible, representative workforce.”

5.46 HMI welcomes this review, which should help provide clarity around the role of
the police and the contribution made by all staff, including the extended policing family.
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Performance management

5.47 It is currently very difficult to demonstrate clear links between variations in staffing
miX, resource allocation decisions and performance. Only 22% of forces® stated that
they had conducted any form of analysis of posts before and after civilianisation to
assess its impact and there were very few examples of any robust analysis in this
regard. This reflects the large variation in approach between forces in terms of the
overall ratio of officers to police staff and their application to particular roles and
functions. The service needs a performance management structure that enables senior
managers to benchmark performance and to measure how effectively forces are
utilising their staff and how changes to the mix of staff impact upon performance.

The Policing Performance Assessment Framework

5.48 Performance across the police service is currently measured using the PPAF,
which is a comparatively new and still developing initiative. Led by the Home Office
with the support of ACPO, the APA and HMIC, it has been designed to support the
improvement of police performance across four domains as illustrated in Figure 6.

Figure 6 — PPAF Domain Structure

Citizen Focus (Domain A)
This domain is affected by all other aspects of performance and reflects satisfaction
with service delivery as well as trust and confidence plus fairness and equality

Priorities set nationally and locally

Reducing Investigating Promoting Providing
Crime Crime Public Safety Assistance

(Domain 1) (Domain 2) (Domain 3) (Domain 4)
Where police Where police Where police Where police

activity helps to activity solves activity promotes respond to

prevent and crime and brings public safety general requests
reduce crime offenders and reduces for assistance
to justice anti-social and support
behaviour

Resource Use (Domain B)
Outcomes in the above domains are affected by the level
of resources available and how they are deployed

3 HMIC questionnaire to all forces in England and Wales, February 2004. 41 of 43 forces replied to
this questionnaire
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5.49 The framework is designed to reflect ‘policing’ in a broad context and considers
the contribution of local communities and other organisations as well as the police
service itself. In addition to focusing on operational effectiveness, the framework
provides measures of satisfaction, plus overall trust and confidence in the police,

as well as measures that put performance into context in terms of efficiency and
organisational capability. It also captures performance against national and local
priorities, including the five key priorities of the National Policing Plan for 2004 — 07.

5.50 The first release of the PPAF introduced 13 headline indicators on 1 April 2004.
Within the Home Office, the PSU is leading on the monitoring of forces against these
interim indicators, as well as the dissemination of this performance data to police
forces, police authorities, crime and disorder reduction partnerships and the public.

It is intended that further indicators will be developed over time, particularly in respect
of those areas that lend themselves less easily to quantitative measurement.

5.51 In order to support workforce modernisation effectively, the development of the
PPAF should enable the efficiency and effectiveness of the support infrastructure to
be assessed. Furthermore, the framework needs to reflect the contribution of the
extended policing family. It should be able to assess the performance benefits and
outcomes not only of a different resource mix within the service, but an increasingly
complex blend of CSOs, wardens, private security staff etc. By focusing the police
efficiency planning process on resource optimisation, incentives can be provided to
develop an improved performance management regime of this nature.

Recommendation 7

HMI recommends that, in developing the PPAF, the Home Office
develops performance criteria to assess the efficiency and
effectiveness of support infrastructures and the contribution

of the extended policing family.

Front-line policing measurement

5.52 In an age of ever-increasing accountability, it is essential that the public can
understand the effort and resources that forces are giving to front-line policing.
Traditionally, this has been done through the collation and publication of police
officer numbers in each force and therefore collectively across the whole of England
and Wales.

5.53 The simple measurement of police officer numbers, however, takes no account of
the proportion of officers engaged in front-line duties, nor of the increasing effort given
to operational policing by police staff. Furthermore, it is estimated that on average,
about 61% of officers’ time is currently spent on front-line duties, although there is
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significant variation between forces from 44% to 69%*. Benchmarking with other public
sector organisations, including the NHS, suggests that the optimum front-line figure is
likely to be in the region of 75-80%. The Home Office believes that it is possible for the
police service to reach the lower end of that range over time. On the current baseline,
that would represent additional front-line duties equivalent to 19,700 extra officers.

5.54 The inspection team is well aware of the political pressures to maintain the
emphasis on officer numbers, but the debate should now move on in a way that
recognises the important contribution made by an increasing number of police staff
engaged in the front-line and the contribution they make. Only then will the input made
by police staff be fully recognised and public attention rightly focused on the quality of
service provided by the service as a whole.

5.55 HMI acknowledges the development of a front-line policing measure. However, in
its current form, the headline measure, which links to the government’s Public Service
Agreement targets, only captures police officer time on front-line duty. The contribution
of police staff is included, but only as a subsidiary measure. This is a lost opportunity
to recognise the changing role of police staff in the modern police service. Forensic
staff, for example — particularly crime scene examiners — deal directly with numerous
victims of crime and in some forces provide the sole initial response to victims of
burglary. There is also a lack of recognition of the impact of designated police staff
on high visibility policing and the reassurance agenda as a whole. For example,

CSOs were introduced with the intention of providing high visibility reassurance
patrols. It is imperative, therefore, that their contribution is recognised alongside that
of their officer colleagues.

Recommendation 8

HMI recommends that the Home Office conducts a further revision
of the headline front-line policing measure to ensure that equal
recognition is given to the contribution of police staff and police
officers to front-line operational policing.

5.56 It is important to stress, however, that the development of such a front-line
policing measure should not be seen as a panacea in terms of gauging overall
resource optimisation. There is a danger that, if maximising front-line deployment is
seen as an end in itself, forces could become unbalanced, negating potential benefits
in terms of service delivery.

4 Data provided by Home Office (PRU)
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5.57 Some have expressed the view that CSOs do not need to be included in any
measure of front-line policing, as they will be fully engaged on high visibility patrols.
The inspection team has found, however, that there is a temptation in some forces
to increase the scope of CSO duties beyond such patrols in order to maximise their
potential, to enhance retention prospects and to provide more attractive careers.
Whilst recognising the benefits of such an approach, it does mean that CSOs can
be abstracted from the very task they were brought in to fill, namely that of high
visibility patrol.

5.58 Forces were asked to provide details of the proportion of time their CSOs spent
on visible patrol’. The results from the 24 forces that were able to supply this
information is shown in Figure 7.

Figure 7 — Percentage time spent on visible patrol by CSOs

Percentage range of time spent

by CSOs on visible patrol Number of forces
40 — 49% 1
50 — 59% 3
60 — 69% 2
70 — 79% 8
80 — 89% 7
90% + 3

5.59 It is clear, therefore, that in many forces, CSOs are being used for other tasks

beyond that of high visibility reassurance patrolling.

Recommendation 9

HMI recommends that, to ensure the most appropriate use of
CSOs, forces are required to measure and publish annually the
percentage of time spent by CSOs on visible front-line patrol and
details of how the remaining time is spent. This should be linked to
the front-line policing measure and will help forces ensure that
CSOs are being appropriately deployed.

Tracking the release of officers

5.60 During the inspection, widespread evidence was found of a failure to monitor the
full impact of resource allocation decisions, particularly around civilianisation. For

instance, the release of officers to operational duties in many forces is taken as given
and is not adequately monitored. In too many forces such a tracking system is absent

3 Ibid

81



MODERNISING THE POLICE SERVICE

and the force is therefore unable to demonstrate the full benefits from the initiative and
individuals or posts can easily slip back into non-operational roles. As one police
constable commented:

“Old police officers know where to hide!”

5.61 Only 56% of forces stated that they monitored the impact of employing police
staff in terms of releasing officers to operational roles, whilst just 46% stated that
they were able to track the release of officers to ensure they are not drawn into non-
operational roles®.

5.62 Even where forces state they have such a tracking process, it is not always
sufficiently robust. One exception was in Thames Valley Police, which has established
a process to track the release of both posts and officers to front-line roles with a
commitment to maintain this tracking for a minimum of three years. This has shown
that, whilst police officer posts may move to front-line positions as a result of
civilianisation initiatives, it may take considerably longer before such posts are actually
filled. This can be because the officer who is redeployed retires, transfers or is placed
on restricted duties. The post may then not be filled until a new probationary constable
is allocated to the BCU and completes his or her probationary period. Furthermore, as
modernisation initiatives develop, police staff posts may also be redeployed to the
front-line.

Recommendation 10

HMI recommends that when evaluating redeployment initiatives,
forces establish processes to enable the tracking of both people
and posts that are redeployed to the front-line. Such monitoring will
enable forces to satisfy themselves that any benefits resulting from
such initiatives are maintained.

Benchmarking

5.63 Benchmarking between forces is extremely difficult due to the lack of consistency
in grading arrangements, organisational structures, allocation of job titles, etc.

Even within forces we found that police staff performing very similar roles are often
described very differently. Beyond this, structures for international benchmarking

are underdeveloped. Some embryonic work has been conducted by the PSU and

this needs to be progressed as part of an integrated approach to knowledge
management in this area. An improved approach to benchmarking would give the
service a much enhanced knowledge base of what works and why in the field of
workforce modernisation.
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Recommendation 11

HMI recommends that the Home Office extends its approach

to inter-force and international benchmarking exercises to
encompass workforce modernisation, the role and deployment of
police staff. This should be a regular exercise and form part of an
integrated approach to knowledge management in this area.

Evaluation

5.64 Evaluation of civilianisation initiatives is generally poor, with little systematic
before and after comparison. As a consequence, the service does not have a good
knowledge base as to what works and why. One force, for instance, has for many
years deployed non-sworn surveillance staff — something which has not been
replicated across the service, although there was evidence from force questionnaires
of one similar local scheme. Is this approach effective or not? We were unable to
establish the answers to this and other similar questions during the inspection, largely
because of the lack of systematic evaluation. We also found one force operating three
different approaches to the provision of custody, but with no structured process of
evaluation to help inform their decision as to which approach was best.

5.65 Structures to identify and disseminate good practice both within and across
forces are poor and need development. The service should also introduce a more
effective means of disseminating good practice across the extended policing family,
including the private security industry. Once established, this would be a key role for
a modernisation agency for policing, as advocated in this report.
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Vision Statement

To move towards a more integrated and professionalised service in which all staff
are treated fairly, are effectively managed and deployed and in which their respective
contribution to service delivery is equally valued, recognised and rewarded.

Key Message

Workforce modernisation raises profound issues about the way the service
manages its people. In particular, there needs to be a more flexible and integrated
approach to the recruitment, development, training, retention and deployment of
officers and police staff.

Chapter Summary
This chapter will outline:

® The need for forces to determine the most appropriate mix of staff to deliver
policing services in the most effective and efficient way

® The skills, standards and accreditation framework needed to support workforce
modernisation

® Issues relating to the recruitment and retention of police staff and of police
officers insofar as they impact on police staff employment

@ Training and development issues for police staff

® Career development needs for police staff and work that is underway to establish
a more effective career pathway structure

@ Issues relating to the different terms and conditions under which police staff
are employed

® Leadership issues and senior appointments for police staff members

@ Consultation arrangements and engagement with all staff

® The ways in which retired police officers are being used to deliver policing,
highlighting both the positive and negative aspects of this approach; and

® The way in which staff who become unfit to perform the full range of duties can
be most effectively managed within the terms of the DDA
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Achieving the right mix of skills
Overview

6.1 A key part of this inspection was to assess how forces identify the optimal mix of
sworn and non-sworn staff in order to deliver the most efficient and effective policing
service. This is not a new question. The Posen Inquiry (Home Office, 1995), for
example, sought to distinguish between core and ancillary policing roles. It made
recommendations regarding further civilianisation of gaming, betting and liquor
licensing functions, transcription of interview tapes, warrant enforcement, new powers
for civilian gaolers, more civilian involvement in crime prevention and the possibility of
an increased role for traffic wardens. This has since been reinforced by other pieces of
work, such as the Policing Bureaucracy Taskforce (2002) and in many ways typifies
the traditional approach to civilianisation and decision making around the mix of staff
and skills — ad hoc and initiative driven.

6.2 The workforce modernisation agenda opens up very real opportunities for a
more holistic and integrated approach that challenges traditional resource allocation,
including that relating to front-line service delivery. It also encourages process re-
engineering and an examination of new ways of working, although to date there is
limited evidence of this change taking place.

Variations in staffing mix

6.3 HMIC categorises posts within the service as being ‘operational’, ‘operational
support’ and ‘organisational support’ and forces supply data each year on the
distribution of staff in each of these three categories as part of the Annual Data
Requirement (ADR). Data for the financial year 2002/03 illustrate the very significant
differences that exist between forces in the percentages of the workforce in each of
these three categories who are police staff.
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Figure 8 — Percentage of police staff in operational roles
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Figure 9 — Percentage of police staff in operational support roles
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Figure 10 — Percentage of police staff in organisational support roles
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6.4 Forces are provided with guidelines on how to classify specific roles within

each of these categories. Whilst it is likely that there is some variation in how these
guidelines are interpreted, the differences are nonetheless stark. The percentage of
police staff in operational roles, for example, ranges from 0% to 32.3%. In operational
support roles, the percentage of police staff varies between 50.4% and 87.1% and in
organisational support roles the range is from 80.1% to 98.2%.

6.5 These figures do not, of course, tell the whole story. The issue is complicated
when one considers the extended policing family and also those services that have
been contracted-out by different forces. It may be that other factors such as the size of
the force and the preferred policing style will impact on the appropriate mix of staff.
However, these data do raise important questions in respect of the profile of the police
workforce. It was clear from the inspection visits that some forces believe that, due to
the differences in terms and conditions, police officers can be asked to do almost
anything and therefore provide greater flexibility, but this is questionable. Indeed, a
national focus group of HR managers was clearly of the view that, in reality, police
staff provided just as much flexibility as police officers. This view was reinforced in
focus groups with trade union representatives, who felt that the issue was one of a
lack of understanding of differing terms and conditions.
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Staffing mix in specific policing functions

6.6 Forces were asked to provide data regarding the mix of police officers and police
staff in a number of policing functions®. The responses are summarised in Figure 11.

Figure 11 — Staffing mix in a range of policing functions

Role No. of officers No. of police % police
(FTE) staff (FTE) officers

Control Room, call handling

and deployment 3,839.37 8,878.49 30%

Front office/public enquiry 212.00 4,041.61 5%

Custody functions 2,143.58 1,699.99 56%

Criminal Justice Units 1,363.95 5,859.76 19%

Central HQ Intelligence Units 1,503.00 1,135.68 57%

BCU Intelligence Units 2,202.50 1,330.30 62%

Crime/Incident Management

Units 3,288.60 1,266.74 72%

Scientific Support, Scenes of

Crime, Fingerprints 350.00 3,091.84 11%

6.7 In addition to the overall percentages, there were wide variations in the mix of
police officers and staff in some specific functional areas. The most dramatic disparity
was found in crime and incident management units, where 72% of personnel were
police officers, but this varied between 24% and 99%. In headquarters intelligence
units, 57% of the workforce consisted of police officers but this varied between 21%
and 83%. Wide variations, with no logical rationale to explain them, were also found in
call handling and control rooms, public reception and enquiry offices, custody suites,
criminal justice units and scientific support. In scientific support, for example, the
inspection team could find no justification for the high proportion of police officers in
some forces, which was as high as 60% in one case. HMI dismisses the often-used
argument about the need for experience as a police officer to effectively fulfil this role.

6.8 Forces submit information on staffing mix to the Home Office as part of the
ADR. Examination of these data for 2002/03 indicates that police officers were still
working in notable numbers in fields such as coroner’s officers, drivers, finance,
fingerprints and property. Again, whilst there may be justifiable reasons for some of
these posts being held by police officers, this does raise obvious questions about
whether some of the back-office functions are being staffed in the most appropriate
and cost-effective way.

3 Ibid
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Civilianisation initiatives

6.9

Difficulties in recruiting and retaining police officers have been particularly

evident in the south-east of England, largely due to the high cost of living compared to
other parts of the country. This has been a driver for a number of forces to develop
civilianisation initiatives designed to ensure that they make best use of the officers

they have available to them. Many such initiatives have impacted upon police staff
employment in those forces. Specifically, these have highlighted some important issues:
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® Releasing police officers to the front-line — Most initiatives of this type set out

to release police officers from roles that could be performed equally effectively
by police staff and to redeploy officers into front-line roles.

Tracking posts — The experience of a number of forces shows that, whilst
police officer posts may move to front-line positions as a result of such an
initiative, actually having a person in that post often takes considerably longer.
This emphasises the importance of having an effective system to keep track of
those posts that have been redeployed, so that forces can be sure that they do
not ‘slip back’ into other non front-line roles

Evaluating other benefits — Several initiatives seen alluded to wider benefits,
such as improvements in operational performance, increased public satisfaction
and reduced sickness absence. This is critical. The release of police officer
posts only represents an increased input and added value will only be realised
when the output and outcome benefits are maximised. HMI was disappointed,
therefore, to find that in most cases, the evaluation of such initiatives did not
include the measurement of these wider benefits.

Improving career development opportunities for police staff — Any initiative
of this nature brings with it a number of new police staff roles and consequently
new career development opportunities. This has been a positive benefit for many
police staff, although in most cases this was not enshrined in any form of
overarching career development strategy.

Funding police staff growth — Many forces claim that initiatives of this type,
which involve substantial police staff growth, can only be funded by significant
rises in the local council tax precept. HMI has some reservations about the
validity of such claims, as some forces have been proactive in securing external
and partnership funding, thereby allowing increased police staff numbers without
large precept rises.
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® Growth management — Programmes of this nature inevitably result in a
substantial degree of organisational growth, which in turn highlights the
importance of effective growth management. An appropriate infrastructure needs
to be developed if the additional HR investment is to have the maximum impact.
This includes such things as training, equipment and accommodation. These
issues were often given inadequate consideration in local projects.

6.10 Two specific examples from Thames Valley and Hertfordshire serve to illustrate
many of the points made above.

CASE STUDY

The Police Redeployment Programme,
Thames Valley Police

In common with many forces in the south east of England, Thames
Valley Police has difficulties in recruiting and retaining police officers. At
the beginning of the project the Force had a target strength of 4,117
police officers, against an actual strength of 3,842 — a shortfall of 275.
The number of officers transferring out of the Force rose from just 11 in
1998/99 to 152 in 2002/03, 53% of whom transferred to the MPS. The
Force launched Phase 1 of its Police Redeployment Programme on
1 April 2002, setting out to redeploy 240 police officer posts to front-line
policing roles. Phase 1 exceeded its original target and in total
redeployed the equivalent of 280 posts. In addition, the turnover rate for
police staff employed through the programme was 6.9% compared to a
Force average of 11.6%. Phase 2 commenced on 1 April 2003 and the
combination of both phases is on track to redeploy between 380 and 400
police posts back to front-line operational policing.

The programme has generated significant national interest, largely due
to the scale of civilianisation that it entailed in a relatively short
timeframe, leading to the redeployment of experienced police officers
back to the front-line. The actual number of officers redeployed in this
way has been less than had been expected as it has not been possible
to redeploy the incumbent officer for reasons such as ill-health.
Nonetheless, the Force has developed an effective process for tracking
those posts that were civilianised as a result of the programme to ensure
that they remain front-line posts. This type of tracking process was found
all too rarely during the inspection. Other benefits were less effectively
evaluated; for example, there was no process in place to capture public
satisfaction and there was no formal monitoring of impact on visibility,
performance or quality of service.
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The programme has helped promote cultural integration at front-line
level between police officers and police staff, with the contribution of
police staff in investigation roles, for example, being valued by their
police officer colleagues. That said, the fact that each police area was
able to approach the issue in its own way has led to some roles being
performed in some areas by police officers and in others by police staff.
This has resulted in some striking inequalities in terms of pay and
conditions. For example, Community and Race Relations officers — a
vital role within the Force — are police constables on some areas,
earning up to £30,000, whilst on other areas they are members of
police staff, earning around £18,000.

The project was funded with the aid of a significant rise in the council
tax precept, making it particularly important that the project was
effectively communicated both externally and internally.

The programme has had additional benefits in the Force by creating
more police staff roles and so providing career development
opportunities for police staff, but this has not yet been enshrined in any
form of career development strategy, limiting the benefits to some
degree.

Finally, the programme has resulted in a substantial amount of
organisational growth, which has in turn highlighted the importance
of effective growth management.
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Bus advertisement promoting the benefits of the police redeployment programme
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CASE STUDY

Front-line First Project
(Hertfordshire Constabulary)

Hertfordshire Constabulary’s ‘Front-line First’ project is another example
of an initiative in a south-east force designed to return police officers to
front-line roles. The key driver was the boundary change in April 2000,
when the Force assumed responsibility for a significant area that had
previously been part of the Metropolitan Police district. A number of
Metropolitan officers were seconded to Hertfordshire to assist them with
the transition, but the subsequent return of these secondees created a
shortage of operational officers in 2001. This situation was exacerbated
by the developing problem in retaining officers, with significant numbers
leaving on transfer to the MPS, where they received significantly higher
allowances and the benefit of free travel.

To assist the returning of officers to operational policing roles, the Force
produced the following definition to help decide which posts were
suitable:

“The underlying principle is that police officers should be deployed in
roles where they are required, in the routine course of their work, to
exercise police powers.

‘Front-line’ is primarily those staff who respond to emergencies. Also
of key importance to policing are those staff who are involved in
intelligence-led crime reduction and investigation and/or community-
based problem solving.

On top of this it was recognised that police officers of senior ranks
are required to carry out strategic, tactical and line management roles
where police experience is vital and the use of police powers is a
secondary — although still integral — part of their duties.”
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One example of the impact of the initiative has been in scientific
support, where police sergeants operating as crime scene managers
were replaced with police staff. The drive behind this move was the
need to expand capability in line with expansion in DNA funding and the
realisation that the function was now so professionalised there was no
need for police officers to be involved. A further consideration was the

difficulty the Force was experiencing in recruiting sergeants.

Police staff in this area were not seen as a cheaper option and in many
cases they could cost more than police officers. However, the Force
found that they were easier to recruit and retain, and were more
productive than the police officers they replaced.

6.11 Both examples quoted above are ‘civilianisation’ initiatives, involving the
replacement of officers with police staff in appropriate roles in order to release
officers to front-line duties. The next step is to consider more radical programmes to
re-engineer the workforce and in doing so increase capacity and improve performance.

The Workforce Modernisation Implementation Fund

6.12 The Home Office has provided a £13m workforce modernisation implementation
fund, which is currently supporting pilot schemes in ten selected forces. These pilot
initiatives are designed to test out varying approaches to staffing mix, whilst
maintaining operational capability, an example being the use of police staff in
traditional police roles in order to release police officers back to the front-line.

Details of the schemes being funded are shown in Figure 12.

Figure 12 — Summary of initiatives supported by the Workforce Modernisation
Implementation Fund

Force name Project Title Project Summary Grant Duration
Surrey Mixed Economy Piloting the re-configuration £1.5m 1-2 years
of Policing of new staff, new Year one

management procedures
and new working practices
in three front-line services:
the investigation of volume
crime, reassurance
(neighbourhood) policing
and the investigation of
major crime.
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Project Title

Project Summary Duration

MPS

Northumbria

Dyfed-Powys

Staffordshire

Wiltshire

Lincolnshire

Nottingham-
shire

BCU
re-engineering

Integrated
Offender
Management
Project

Custody
Detention
Officers

Outsourcing
Custody

Local
Investigating
Officers

Use of
Investigating
Officers and
Case Builders

Integrated
Community
Approach to
Anti-Social
Behaviour

Estimated:
£1.2m
Year one

Changing the types of
staff used at a police

1-2 years

command unit to get
extra officers on the
front-line, for example
by using more CSOs.
Changing services for £4.4m 2 years
victims, witnesses and
offenders to improve the
level of service and release
88 officers to front-line duty.
Using two new types of £339,887 1 year
police staff with powers
for detention and escort
in custody suites.

Using a contractor to run £438,000 2 years
custody for a police station
so that police officers can
be freed up for patrol.

Use of staff with

investigating powers to

£389,592 2 years
support officers in

investigating volume crime,

such as thefts, vandalism etc.

Bringing in staff to work £341,206 1 year
on preparing files for
prosecution to cut down

on the amount of time that
officers are spending on
paperwork. Also use of

staff with investigating
powers to support officers

in investigating volume crime.
Setting up new mixed £493,482 1 year
teams involving police staff,

police officers, local authority

and extended policing family

to tackle anti-social behaviour.
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Force name Project Title Project Summary Grant Duration
West Civilian Staff in  Using police staff to work  £199,032 1 year
Yorkshire Community with communities to prevent

Involvement local crime, for example by

taking on some basic crime
prevention activities.
Humberside Use of Civilian Using more police staff to  £488,430 1 year
Staff in Major undertake roles in major
Incident Rooms incident rooms to release
police officers to do specialist
work, and to improve
response times in setting up
major investigations.

6.13 One of these initiatives — the Surrey Police ‘Mixed Economy’ project — is focused
on finding new ways of configuring the workforce to deliver a policing service in a
more cost-effective way and increase capacity within existing resources.

CASE STUDY
‘Mixed Economy Project’, Surrey Police

Surrey Police has developed a project entitled The Mixed Economy
of Policing that has been successful in securing funding from the
government’s workforce modernisation implementation fund. The
project aims to:

@ Create opportunities to significantly increase policing capacity from
existing resources.

® Create a more flexible workforce providing the opportunity to adjust
policing resources to track fluctuations in demand.

@ Rationalise police officers around specialist roles within the core
capabilities of the service and the consequent disaggregation of
tasks to a range of police staff, thereby ensuring a much closer
alignment of task to skill level producing a more cost-effective
service — achieving the ‘optimal mix’.

Improve cost-efficiency in each activity by better matching resources
to a specified capability.

Create a regime where police staff and managers have greater
accountability for performance and standards.
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The project will pilot the re-configuration of new staff, new management
procedures and new working practices in three front-line services: the
investigation of volume crime, reassurance (neighbourhood) policing
and the investigation of major crime. The Force has identified that each
of these service areas currently suffers ‘gaps’ in provision (capacity)
and ever-increasing demands.

The project work seeks to demonstrate that the rationalisation of police
officer roles and the introduction of a ‘mixed economy’ of staffing,
supported by new working practices, will significantly increase capacity
and introduce cost efficiency into policing capabilities currently being
applied to high volume demands. The first phase of the project has
demonstrated these efficiencies at a conceptual level.

The project outlines two models of workforce integration. The first
option relates to the tactical integration of staff drawn from agencies
and other providers into mainstream support and service delivery.

The second option proposes the reconfiguration of the regular police

officer role around ‘core’ capabilities within a more flexible and relevant
employment structure. The Force sees the development of the first
(tactical) option as being both necessary and complementary to the
second (strategic) option.

The early conclusions are based on an analysis of police officer
demographics, the anticipated recruitment shortages in the south-east
over the next five years, the outlook for the future funding of the service
and the opportunities offered in the provisions of the Police Reform Act
2002. The Force sees these opportunities as including the potential to
reconfigure police resources towards the achievement of an ‘optimal
mix’ of regular police resources with, where appropriate, other more
flexible and cost-effective options.

Utilising the life skills of the workforce

6.14 A diverse workforce brings with it diverse skills and experience, not just in a
policing context, but also in what might be termed wider life skills. The MPS has
sought to harness these wider life skills through the establishment of its Cultural
and Communities Resources Unit.
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CASE STUDY

Cultural and Communities
Resources Unit, MPS

The MPS has established a Cultural and Communities Resources Unit
to manage a confidential database of the life skills of MPS staff, to
assist operationally with critical incidents. London is one of the most
diverse cities in the world and this diversity adds extra dimensions to a
complex and challenging policing environment. It therefore makes
sound operational sense to utilise the life skills that exist within the
workforce. The aim of this initiative is to enable the MPS to resolve
critical incidents and solve major crime more quickly and to the
satisfaction of its communities.

The life skills are captured on a voluntary basis. Such skills will include
details of lifestyle, knowledge of a community, language or hobby, the
details of which will be stored on a confidential database. The database
will enable incident commanders or senior investigating officers to
identify and access staff when they need them.

Operational resilience

6.15 If the workforce modernisation agenda is to be successfully progressed, there
needs to be much greater clarity concerning the number of police officers and other
operational resources required to deliver an effective operational service across forces.
The service and forces need to define and specify a level of operational resilience,
linked to preferred policing style, in order to manage risk and to experiment creatively
with the mix of staff without threatening core responsibilities. Only nine forces stated
that they had made any attempt to do this®. Of those, few had applied a scientific
approach to defining this level of resourcing, with professional judgement being
identified as the defining factor in many cases.

6.16 ACPO is currently considering this issue as part of its capacity and capability
building studies in Project 2010. This work recognises that not every force needs to
possess the capability to do everything and as such is effectively linked to concepts
such as the development of strategic alliances between forces that seek to best utilise
specialist resources through a process of collaboration. HMI welcomes this work and
sees it as a critical factor in informing the modernisation process.

3 Ibid
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6.17 Work currently being undertaken within the Research, Development and Statistics
(RDS) Directorate of the Home Office will also be key to developing a clearer
understanding of operational resilience in the context of workforce modernisation.

A number of important considerations have been identified. These include forces’
approaches to resource management and rostering, mutual aid requirements, resilience
in terms of both volume and skills, predictable major incidents and events, the impact of
staff abstractions on performance and the cost of maintaining resilience (eg overtime
or rest day working). Informed by this work, the service needs to develop a clear
understanding of the skills mix required to deliver improvements in service delivery.

6.18 An illustration of the factors that forces might consider in defining an appropriate
level of operational resilience is shown in Figure 13:

Figure 13 — Defining operational resilience

Internal Staffing Levels
Mutual Aid/Collaborative Agreements
Partnerships

Police Officer
Extended Policing Family
Agency or Temporary Staff

Routine Planned Policing Event Spontaneous
Day to Day activity =< Public Order/Security = Public Order
Patrol Football Unplanned
Reassurance Demonstration/Event Demonstration
Investigation VIP Visit Spontaneous Disorder

— Level 2 crime —> Critical Incident

Critical Incident Major Enquiry

Skills

Medical/fitness
Powers required
Current competence
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6.19 This model would be equally applicable at force or BCU level. Normal day-to-day
policing will involve regular patrol, reassurance and investigation work and will be
carried out by a mix of police officers and staff drawn from within the police service
and extended policing family. There will normally be an agreed contingency plan to
move quickly to the next level of spontaneous activity, which may include a serious
crime, an outbreak of spontaneous disorder, or a planned event such as a football
match, VIP visit or series of planned arrests. Single, regular events that are large
scale, such as the policing of planned major events, would also be included in this
category. These situations will normally require skilled staffing beyond BCU level and
may call for collaboration with partners. The next level of contingency is the serious
unplanned event, wide-scale public disorder or an unplanned major crime enquiry.
Apart from the number of staff, certain specific skills, qualifications or powers may be
required from individuals or groups performing each role.

Recommendation 12a

HMI recommends that, in time to inform the 2005/06 planning
cycle, each force command team, in consultation with police
authorities, staff associations and unions, identifies and sets
staffing levels that ensure operational resilience, tailored to local
need, is maintained.

Recommendation 12b

HMI recommends that forces take account of all those agencies
outside the service who deliver community safety services, to
help ensure effective co-ordination and deployment of all such
resources.

6.20 Several other strands of work will be significant in delivering this level of
understanding. The development of the ICF, National Occupational Standards and an
associated framework of recognised qualifications, accreditation and professional
registers will be particularly important in underpinning this work, as will the work on
career pathways being progressed jointly by ACPO and Skills for Justice.
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Skills, standards and accreditation
Skills for Justice

6.21 The PSSO was set up as the national training organisation for the police service
as a result of a thematic inspection of police training undertaken by HMIC in 1999,
entitled Managing Learning. The Department for Education and Skills is encouraging
national training organisations to merge into larger sector skills councils and on 1 April
2004, the PSSO was subsumed into the new Justice Sector Skills Council, ‘Skills for
Justice’. It acts as an expert body for the police and is recognised as the standard
setting body for the sector. Its national responsibility covers the police sector,
community justice, custodial care, court services, customs and excise and the
prosecution process.

A framework for integrated people management

6.22 A key factor in developing an effective career structure for all staff is the
development of a structure to define skills and standards and an associated
framework of professional development and accreditation. Skills for Justice has

been involved in a number of key pieces of work that relate directly to this inspection.
More recently, it has sought to draw these strands of work together with other
initiatives to develop a system of integrated people management for the service

as illustrated in Figure 14.

Figure 14 — Framework for integrated people

Police Training and Development Board

National Centre for Policing Police Licensing and
Excellence Accreditation Board
National Qualifications
Occupational — Registers ] Framework
Standards
Continuous

Professional
Development

Integrated
Competency 1 PDR
Framework
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6.23 A Police Licensing and Accreditation Board has now been established and has
responsibility for quality assurance of training delivery by, for example, maintaining a
register of licensed training providers in further and higher education. It is also
responsible for accrediting policing skills with nationally recognised qualifications,
building these into a qualifications framework through which to promote professional
career development.

6.24 Underpinning the model is the development of policing doctrine by the NCPE.
The doctrine seeks to provide a framework of guidance for policing activities and in
order to be effective, the NCPE must be able to ensure that its developed doctrine is
disseminated effectively through the profession. This dissemination must be done in a
timely and controlled way to ensure all practitioners pick up and use best practice.
Furthermore, in order to support workforce modernisation effectively, the NCPE needs
to move from the development of doctrine applicable to the police service alone, to an
approach that applies across the extended policing family.

Recommendation 13

HMI recommends that the work of the NCPE expands from

the development of doctrine applicable to the police service
alone, to an approach that can be applied across the extended
policing family.

6.25 The framework for the professionalisation of the service set out in this project
links the development of doctrine to the already developed National Occupational
Standards and the ICF. In order to support this, more work is needed to develop a
framework of qualifications and professional registers, which presently only exists in a
sporadic way, for example for qualified firearms officers. However, the model is well
thought through, has received support from unions and staff associations alike and
provides a clear framework to support a career pathway structure for all staff.

6.26 One of the key features of the integrated people management model is that it
says nothing about whether any of the roles in the service should be warranted or not.
This raises fundamental questions about the possibility of staff being able to move in
and out of warranted posts according to the needs within each specific role, accepting
the legislative and cultural barriers that would need to be overcome.

6.27 The establishment of Skills for Justice as the sector skills council for the justice
sector opens up a real opportunity for the development of common standards across
the various criminal justice organisations. In order to support career development
across the extended policing family in a broader context, this work should be
expanded further to include the application of the framework outlined in this section,
not only to criminal justice organisations, but across the security sector as well.
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Recommendation 14

HMI recommends that Skills for Justice works together with the
justice sector and security industry agencies to adopt a common
model of integrated people management that would in turn help
facilitate career development and progression for staff from across
these two sectors.

Recruitment and retention of police staff
Overview

6.28 Whilst the recruitment and retention of minority ethnic police staff (as well as their
progression) are actively monitored as part of the ‘Breaking Through’ action plan, the
focus nationally and in most forces is police officers. This has been reinforced by
initiatives such as the CFF that have placed a premium on police officer numbers.

6.29 A recent consultation exercise conducted by UNISON with its police branches
cited the following as the major reasons for police staff recruitment and retention
difficulties:

Low wages.

Loss of staff to higher paying forces.
Bullying in the workplace.

Uncompetitive salaries in specialist posts.
Lack of career progression.

Poor training opportunities.

Poor middle management.

To quote one respondent:

“There has been little or no progression for police staff and therefore anyone
with any drive or ambition moves on. We therefore lose younger and

potentially high flying police staff to more forward thinking organisations.”

Terms and conditions

6.30 Differences in terms and conditions for police officers and police staff create a
number of anomalies. Police officers are subject to national conditions and Police
Regulations but a similar structure does not exist for police staff. Chief constables
assumed responsibility for police staff under the terms of the Police and Magistrates’

1 Ibid
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Courts Act 1994, which had been intended to revise prevailing attitudes that police
staff, previously employed by the police authority, were a separate entity.

6.31 Academic research highlighted in the literature review supports the fieldwork
findings that two distinct workforces still exist and a ‘them and us’ culture remains.
Research highlights significant difficulties in having two distinct sets of terms and
conditions in the workplace and suggests that many police officer supervisors
have only a limited knowledge of police staff terms, conditions and disciplinary
arrangements. Evidence obtained during the inspection suggests that these factors
are becoming ever more important as increasing numbers of police staff are line
managed by police officers.

6.32 Police officer pay is subject to a national negotiating machinery, through the
PNB. The absence of a similar nationally adopted grading structure for police staff
means that forces are able to match police staff salaries to local norms, but it has
also created immense variations that cannot be explained by local conditions alone.
Conversely, the presence of a rigid national framework for police officers has created
barriers to retention in south-east forces, which have been unable to respond
satisfactorily to the pay lead and free travel arrangements negotiated by the MPS.
This situation is not sustainable in the longer term. What is needed to support
modernisation effectively is a more unified approach for all staff, which provides a
national framework but does so in such a way as to allow flexibility to respond to local
need. Such a move is some way off and until the PSC becomes a stronger and more
influential body, this approach will not be achievable. It should, however, remain a long-
term aspiration.

Police staff recruitment

6.33 Unlike police officers, police staff recruitment is often handled at a local (BCU)
level. Whilst this approach has many advantages, it can mean that issues relating to
recruitment and retention are not monitored centrally within forces. Many of the forces
visited did not have an organisational overview of recruitment and retention of police
staff, and this is likely to have implications in terms of the flexibility with which staff can
be deployed across the force. One possible consequence of this local approach to
police staff recruitment may be that, whilst increasing civilianisation has undoubtedly
brought benefits to the service in terms of the diversity of the workforce, staff
associations for under-represented groups were rarely used in promoting recruitment
of police staff. In one force, a recruitment campaign was promoted in the gay press,
but this campaign related only to the recruitment of police officers, not police staff.
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Retention of staff

6.34 Some work has been started which pushes against the barriers of Police
Regulations. In Surrey, a retention package was offered to attempt to stem the flow of
officers to the MPS, and in the National Criminal Intelligence Service (NCIS) work has
started to make it easier to employ police officers in a direct capacity by enhancing
pension provision. Police pension regulations are a significant barrier to workforce
modernisation. The current 30-year career structure offers no incentive to leave the
service early and provides no exit points for those who may wish to consider other
careers. HMI welcomes work that is under way in the Home Office on revised pension
regulations for police officers, which will make it easier for staff to leave the service at
different stages in their career.

6.35 Retention packages themselves are seen by some as divisive, although this is
not their intention. The MPS was only able to incorporate police officers in their travel
concessions, as the travel operating companies would not consider extending the
arrangement to include police staff at a cost that was affordable. This caused
considerable resentment and internal division, particularly from special constables.

A limited concession has now been arranged for some operational police staff

whilst on duty. Surrey Police offered a substantial retention package to officers in an
attempt to combat a significant retention problem. Retention of police staff was much
less problematic and although a package of pay increases was delivered to police
staff, many perceived that they had been treated less favourably than their officer
colleagues. Notwithstanding the business reasons behind this approach, it did lead
to significant dissatisfaction amongst some sections of the workforce. A more
harmonised approach to terms and conditions would make it easier for forces to
apply a consistent approach to all staff and in doing so, avoid some of the tensions
that can result from adopting different approaches.

6.36 Certain police staff roles, such as analysts, who are well trained and highly
skilled, become very attractive to other employers in both the public and private
sectors, leading to retention difficulties within forces.

Emerging career structures

6.37 Of all the problems around recruitment and retention, poor career development
and limited opportunities for progression were the issues most commonly highlighted.
Progression within a number of police staff roles is often restricted to junior or middle
management level — the so-called ‘glass ceiling’ — and this inevitably contributes to
retention difficulties. In some fields, however, there is evidence of a professionalised
approach, linked to training, development and a career structure. The role of analysts
provides one such example.

105



MODERNISING THE POLICE SERVICE

CASE STUDY
Analysts

The introduction of the National Intelligence Model has led to an
increasing importance across the service in the role played by analysts.
Typically, analysts are managed through a matrix structure, whereby
they are accountable, via senior analysts, to their BCU commander, but
maintain a ‘dotted-line’ responsibility to the head of profession, normally
the principal analyst.

NCIS has been successful at establishing an effective career structure
for its analysts, which facilitates movement across the organisation. The
organisation has introduced a seven-point grading scale for all staff
through an internal job evaluation programme. Analysts are placed at
an appropriate level within this scale, helping to develop a transparent
route by which staff can progress their careers both laterally and
vertically. NCIS believes that this is a major factor behind the fact that it
does not suffer the same retention problems with analysts as many
other public sector employers.

The Police Service of Northern Ireland has introduced a comprehensive
‘Analyst Development Programme’, designed to recruit, train and retain
analysts for their entire service. It incorporates a career development
structure and introduces the concept of career pathways for analysts.
The Force Analysis Centre has received national training awards and is
a multiple recipient of the Tilley Award for Problem Oriented Policing.

6.38 The development of National Occupational Standards, accreditation schemes
and professional registers across the criminal justice and security sectors will
undoubtedly impact significantly on this issue and should open up career development
opportunities across the security and criminal justice sectors, which would bring
substantial benefits.

Variations in police staff pay

6.39 The examples of specific retention difficulties revealed during the inspection
tended to focus on areas where external market pressures existed, for example
intelligence analysts. This situation reflects similar problems encountered with IT
specialists in the 1990s. It is often difficult for police forces to be competitive employers
in such situations unless job evaluation schemes and rewards enable the force to
respond flexibly to local market forces. Some forces have achieved this by
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implementing a broad banding approach. This involves reducing significantly the
number of grades within the police staff structure and widening the range of pay
scales within each grade. This allows flexibility to recruit at various points within the
agreed pay scale in response to specific local market factors.

6.40 However, whilst the ability to respond flexibly to market forces is seen as a
positive benefit, some of the differences in pay for police staff in similar roles in
different forces cannot be explained in this way. These differences were highlighted
in research commissioned by UNISON and conducted by the Labour Research
Department in 2003. The Department studied rates of pay for 17 police staff posts
across the country, including Scotland. Work conducted by PSSO, the skills foresight
report, supports this identification of big variations across the country that cannot be
explained by local market forces. The results are summarised in Figure 15:

Figure 15 — Results of Labour Research Department survey into comparative
pay for police staff roles

Role Bottom of Pay Scale Top of Pay Scale
Lowest Highest Lowest Highest
Director of Finance £34,965 £64,679 £35,658 £71,336
Payroll Manager £15,990 £45,302 £19,194 £49,422
Scenes of Crime Officer £10,494 £21,135 £14,487 £38,061
Fingerprint Expert £12,104 £23,853 £19,194 £27,231
Vehicle Mechanic/Technician £10,171 £19,056 £13,251 £22,506

Crime Analyst/Intelligence Officer £14,793 £21,834 £18,453 £28,851
Criminal Justice Unit

File Preparation Clerk £10,171 £19,056 £13,251 £20,379
Control Room Operator £11,724 £16,896 £13,745 £23,181
Enquiry Desk Clerk £11,550 £16,896 £13,251 £21,135
Traffic Warden £10,494 £16,896 £12,951 £18,453
CSO £12,816 £16,896 £13,713 £20,485
Receptionist £10,149 £14,793 £11,633 £16,404
Word Processor Operator £10,149 £14,793 £12,633 £16,404
Cook £10,494 £13,563 £10,494 £15,990
Detention Officer £11,634 £15,219 £13,251 £17,931
Security Officer £10,149 £12,633 £10,735 £13,252
Cleaner £10,149 £11,322 £10,149 £12,744

6.41 Whilst it is likely that some of the roles involved are quite different in nature, the
differences in pay suggested by the survey raise a number of issues about the need
for greater standardisation of pay across the country. It would be important, however,
in any such move, to retain an element of local flexibility as outlined above.
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Job evaluation

6.42 One way of ensuring a consistent approach to the issue of pay and gradings,
both within forces and across the country, is through a system of job evaluation. The
PSC 13-factor job evaluation scheme is favoured by UNISON, but take-up of this
scheme has been negligible. Of the 41 forces that responded to an HMIC
questionnaire, only two stated that they operated this scheme?®. Thirteen forces stated
that they did not operate any form of job evaluation at all, three forces operated more
than one scheme and in total, 11 different schemes were in use across the country. It
is difficult to see how a fair and consistent approach to police staff pay can be
developed without a common process of job evaluation, although the need to retain
local flexibility through the ability to pay market and grade supplements is equally
important. Such a move would assist staff in developing their careers between forces
by establishing a consistent approach to grading. It would also help forces when
collaborating with other forces. Developing a common approach to job evaluation
would need to reflect the significant investment made by a number of forces in existing
schemes and is therefore a medium to long term obijective.

Recommendation 15

HMI recommends that ACPO, in consultation with the Home Office
and the PSC, agrees to a common approach to job evaluation

for police staff roles to ensure fairness and consistency, whilst
retaining the flexibility to respond to local need.

Training and development
Overview

6.43 The Police Training and Development Board is the key strategic body with
responsibility at a national level for bringing about improvements in training and
development. Responsibility for delivery of training and development at a national level
rests principally with the Central Training and Development Authority, which trades
under the name ‘Centrex’. Foundation Training, which has a responsibility for the core
programme for new police officers, is by far the biggest single directorate within
Centrex. Centrex’s portfolio additionally contains forensic science and IT services as
well as leadership development and crime and operational support products. Its remit
extends beyond this, through the creation of the NCPE, to advancing the professional
capacity of policing by capturing and deploying state-of-the-art knowledge on critical
issues and events.

3 Ibid
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The role of Centrex

6.44 Centrex was subiject to its first statutory inspection by HMIC in 2003. This
inspection highlighted a lack of clarity about the specific role played by Centrex and
raised issues about its relationships with key stakeholder organisations such as ACPO.
Recommendation 2.1 in the inspection report stated that:

“‘By April 2004, the whole service, through the Association of Chief Police
Officers (ACPO), should engage with Centrex to clarify the purpose and role
of the organisation. The Home Office must then ensure that Centrex has the
resources necessary to deliver what is agreed.”

6.45 This lack of clarity manifested itself in a number of ways during the inspection,
for example, in the difficulties in identifying national training issues relating to new
posts such as CSOs. Work in taking this recommendation forward is progressing
positively, which should help ensure that such difficulties are less likely to arise in
the future.

Highlighting ‘high potential’ police staff

6.46 The Centrex HPDS is not currently open to police staff. Largely this is

because there exists a ‘talent spotting’ process for police officers but not for police
staff. It therefore follows that if there is no mechanism to identify ‘high flyers’ or
exceptional talent amongst police staff, then it would be difficult to ensure fair access
to a leadership training programme based on exceptional ability. There are no current
plans to change this situation, with the lack of structured career paths for police staff
being given as the major reason. As one interviewee commented:

“The service hasn't got to grips with a rank or role structure for police staff.”

However, the application of the ICF to all roles within the service now provides the
basis on which to take this issue forward.

6.47 The inability of police staff to access the HPDS is perhaps all the more
surprising given that four out of ten programme modules — leadership and self,
leadership of people, management of organisation and diversity leadership — are not
police officer specific. Increasingly, the finance and resources management module,
which is also not police officer specific, is being delivered to police officer potential
leaders. So, in effect, 50% of the programme modules are already designed for
generic application. It would not be difficult for these modules to accommodate police
staff, if only there was a mechanism to identify them as having ‘high potential’. The
national position reflects the situation at force level — during the inspection we were
unable to find any force with such a scheme.
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Recommendation 16a

HMI recommends that at a national level, the Home Office
develops a similar scheme to the HPDS for police officers to
identify and actively develop police staff with high potential.

Recommendation 16b

HMI recommends that at the force level, systems should be in
place to identify police staff with high potential and actively
develop their careers.

Leadership training — Strategic Command Course

6.48 The Strategic Command Course is designed to prepare delegates for
appointment to chief officer positions. Five members of police staff are undertaking
the current course and in each of the previous three years, four police staff have
attended. The total number of participants on each course typically varies between 40
and 60. A representation of around one in ten does not adequately reflect the current
level of chief officer posts held by police staff. The 2004 course is the last before
being replaced by part Il of the Senior Leadership Development Programme (SLDP).

Leadership training — Senior Leadership Development Programme

6.49 Centrex runs the SLDP, the current version of which follows changes mandated
by the reform agenda. Part | (SLDP 1) is accessed generally by chief inspectors and
newly promoted superintendents, with relatively few police staff attending. In the
financial year 2003/04 for example, 913 police officers attended SLDP |, compared
with only 73 members of police staff (7.4% of attendees). Part Il (SLDP II), which is
still in its pilot phase, is targeted at ‘executive level’ for those with potential to be chief
officers in the future. It will replace the Strategic Command Course later in 2004.
Work to help clarify the role of Centrex and to identify the learning requirement for
the service may assist in opening up these programmes to greater numbers of police
staff in the future.

Leadership training — Core Leadership Development Programme

6.50 Centrex has recently developed the Core Leadership Development Programme
(CLDP) for leadership roles below chief officer level. It is aimed at both police officers
and police staff and includes a development module for those not yet in leadership
positions. The programme will be centrally monitored, but primarily self-managed and
delivered locally. This work has evolved from the development of the ICF and the core
modules will be supported by a series of workshops.
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6.51 CLDP is a very positive development in the provision of leadership training.

As well as being designed with both police officers and police staff in mind, HMI was
pleased to note that the planned evaluation strategy for this programme will include the
issue of equality of access for officers and police staff. Improving access for police staff
will be a key issue in the overall success of the programme at meeting the needs of the
service. Some plans are already in place to help achieve this. It is intended that the
programme will be included in the Centrex franchise scheme, which will incorporate a
service level agreement for users. The option for delegates to self-manage their way
through the programme by way of e-learning will help make it more accessible to

staff who might find it difficult to attend lengthy residential courses, provided their
forces are able to provide sufficient access to IT systems. This self-managed part of
the programme will be supplemented by workshops that will be convened on an eight-
hour, weekday basis.

A learning requirement for the police service

6.52 During the inspection, senior Centrex managers expressed a strong commitment
to develop a more joined-up approach, especially in listening to the police service
requirement. The emphasis was very much on designing training products for local
delivery in line with ICF and Skills for Justice profiles. ACPO has since April 2003
been engaged in identifying a national learning requirement for the police service.
Responsibility for highlighting learning needs has been delegated to each of the ACPO
business areas and these are then fed into a commissioning process to identify the
most cost-effective means of meeting those needs. The learning requirements
identified to date do include both police officers and police staff but this is yet to be
reflected in training and development opportunities open to police staff. Research
commissioned in 2000 by National Police Training (the forerunner of Centrex)
suggested that less than 5% of training capacity in a selected region was utilised

by police staff.

Recommendation 17

HMI recommends that heads of all ACPO business areas ensure
that police staff learning needs are fully considered in the process
of identifying a learning requirement for the service in order to
ensure that police staff have appropriate access to training and
development opportunities.

CSO training

6.53 The training of CSOs serves to highlight 