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GLOSSARY

AMCOS Auckland Metro Crime and Operations Support

ASA Adult Sexual Abuse

(The) Authority Independent Police Conduct Authority

CAT Child Abuse Team

CIB Criminal Investigation Branch

COIP Commission of Inquiry into Police Conduct

Commissioner The Commissioner of Police

CRL Crime Reporting Line

CSA Child Sexual Abuse

CSV Court Services for Victims

CYF Child Youth and Family

CYFS Child Youth and Family Services

CYRAS Child Youth and Family Database

D-CAT District Child Abuse Team

D-CPT District Child Protection Team

ESR Institute of Environmental Science and Research Limited

EVI Evidential Video Interview

HRX High Risk Offender

LES Law Enforcement System

LLA Local Level Agreement

MOU Memorandum of Understanding

MSD Ministry of Social Development

NIA National Intelligence Application

NZCASS New Zealand Crime and Safety Survey

NZCYPS New Zealand Children and Young Persons Services

OAG Organisational Assurance Group

O/C Officer in Charge

OFCANZ Organized and Financial Crime Agency New Zealand

OoC Office of the Commissioner

OPG Organisational Performance Group

POL 1060 Victim Contact Record Document

POL 1065 Victim Notification Document

PEC Police Executive Committee

PEM Police Executive Meeting

PNHQ Police National Headquarters

QID Police Identification Number

SAT Serious Abuse Team

SOR Sexual Offender/Suspect Report

TMAPS Tauranga-Moana Abuse Prevention Strategy

UNCRC United Nations Convention on the Rights of the Child
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I N T R O D U C T I O N

1. The Independent Police Conduct Authority (the Authority) is conducting an inquiry into

practices, policies and procedures of the New Zealand Police (the Police) in relation to child

abuse investigations in New Zealand.

2. The Authority regards this as a special inquiry because of its wide scope and because it

addresses the investigation of abuse of vulnerable children and young persons. Crimes

against children often go unreported as child victims may be unable to make a complaint

against the offender. If a complaint is made to Police, unlike most adult victims, child

victims are typically poorly placed to raise concerns if the investigation of their complaint is

not progressing.

3. New Zealand has a sad history of child abuse recorded in extensive media coverage and

numerous reports. In addition to intense domestic concern on the subject, New Zealand

has international obligations as a signatory to the United Nations Convention on the Rights

of the Child 1989. Child abuse is a community problem. Police are just one of a number of

agencies with responsibility to protect children at risk. Police nevertheless have an

important role to play in bringing child abuse to an end, and it is in this context that this

inquiry is undertaken.

4. This report is being issued on the completion of the first part of the Authority’s Inquiry.

The executive summary provides an outline of the report by addressing the following

topics:

a) Background events leading to the Inquiry being established;

b) Purpose of the Inquiry;

c) Scope and summary of the report;

d) Progress of the Inquiry;

Executive Summary
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e) Recommendations.

B A C K G R O U N D

5. During November 2008 a substantial backlog of child abuse investigation files was

discovered in the Wairarapa area, within the Wellington Police District. The backlog was

found in the Wairarapa Criminal Investigation Branch at Masterton and consisted of over

100 active files where there was little or no progress in relation to the initial complaint

received by Police staff.

6. Having discovered the files and the significant delays attached to them, the following

month Police launched Operation Hope which involved a team of approximately 20 staff

assigned to assess, prioritise and investigate the relevant files. Operation Hope was initially

intended as a short term remedial operation to rectify the situation. However, staff

working on Operation Hope continued to discover multiple additional child abuse files

within the Wairarapa area and it became apparent that there were systemic failings in the

management of child abuse investigations.

7. The situation that arose in the Wairarapa was reported to the Authority by Police on 12

June 2009. The Authority assumed oversight of Operation Hope and on 15 July 2009 wrote

to the Commissioner of Police expressing the need for an urgent audit of child abuse

investigations in all other districts, subsequently undertaken by Police as Operation Scope.

On 5 August 2009 the Authority commenced its own independent inquiry into matters

arising within the Wellington District.

8. The Authority received information and complaints indicating failings in the investigation of

child abuse within Wellington District and also other districts. In December 2009 the

Authority announced it had widened the scope of its independent inquiry to cover the

whole of New Zealand.

P U R P O S E O F I N Q U I R Y

9. The Authority’s Inquiry is focused on the manner in which child abuse cases are received,

prioritised and investigated by Police, and in particular the efficacy of Police practices,

policies and procedures.

10. The terms of reference for this Inquiry include the adequacy of:

 guidelines and controls for receiving, prioritising and investigating child abuse

cases

 communication of those guidelines and controls
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 resourcing for child abuse investigations

 specialist training

 processes for selecting staff

 sharing of knowledge among child abuse teams

 the timeliness of the Police response to child abuse cases

 attitudes to child abuse investigations

 compliance at District levels with national policies, and

 compliance with international obligations for the protection of children.

11. The Inquiry has also considered the relationship between Police and other agencies, in

particular the Ministry of Social Development, and Child Youth and Family.

12. The Inquiry has been divided into two parts. The first part has focused on Police practices,

policies and procedures in relation to child abuse investigations generally. The second part

of the Inquiry will focus more on particular service failures that have occurred.

13. A fundamental purpose of this Inquiry is to ensure that any identified shortcomings are

remedied by Police. The Authority’s investigations in the first part of the inquiry are

complete. These investigations have identified improvements that can be made to Police

practices, policies and procedures. The Authority does not wish to defer publicly reporting

on the matters it has identified and considers it important to do so without delay.

S C O P E A N D S U M M A R Y O F R E P O R T

14. This report addresses Police practices, policies and procedures in relation to child abuse

investigations.

15. Service failures in the Wairarapa, and on a lesser scale elsewhere in New Zealand, are

referred to in this report but will be addressed in detail in the second part of the

Authority’s Inquiry. The Authority wishes to be clear that the service failures referred to

are not representative of all Police investigation processes in relation to child abuse. To

the contrary, the Authority has received evidence of very sound professional practice in

relation to child abuse investigations.

16. While the service failures referred to may be seen as localised failures, given the

contrasting practice seen in other parts of the country, the Authority considers they were
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able to occur as a result of shortcomings in practices, policies and procedures which, if not

remedied, may permit such failures to occur again in the future.

17. The Authority recognises that a number of positive initiatives by Police to remedy

identified shortcomings are well underway, most notably, the Case Management

Programme described below. However, the Authority considers that additional steps can

be taken as described in this report and recommendations are made accordingly.

18. The following is a summary of the particular topics covered in this report.

Police Governance and Crime Recording in New Zealand

19. This chapter of the report provides necessary context about the governance structure of

the Police and the way crime is reported and recorded in New Zealand. This leads on to

the starting point for the Authority’s Inquiry: the definition of “child abuse”.

20. There is no single or stand alone statutory definition of child abuse in New Zealand. The

Police and Ministry of Social Development and Child Youth and Family have recently agreed

on a Child Protection Protocol which does contain a definition of child abuse. It is open to

Police to adopt a consistent definition of child abuse in all relevant Police policy

documents. The Authority considers there would be benefit to the Police in doing so and

recommends Police review its policy documents accordingly.

Police Strategic Plans and Priorities

21. This chapter examines the visibility of child abuse investigations as a specialist area of

criminal investigation, in Police strategic and planning documents, and two linked topics:

the treatment of volume crime by Police; and performance management for District

Commanders.

22. The Authority undertook a review of Police strategic documents and relevant policing plans

issued by or at the direction of Police National Headquarters. The review noted helpful

material in the New Zealand Standard relating to risk assessment and intervention for

family violence and the Australasian Policing Strategy document Prevention and Reduction

of Family Violence. However, the Authority has formed the view that the lack of

independent treatment given to the investigation of child abuse in key planning documents

is a matter deserving of Police attention.

23. The Authority notes that Police have already taken important steps to ensure that the

timely and appropriate investigation of child abuse allegations forms part of measurable

performance objectives for District Commanders. These positive steps should continue.
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File Recording and Case Management

24. This chapter begins by examining the Police National Intelligence Application, known as

“NIA”, which is the Police’s core operational system.

25. The Authority has learned through its Inquiry that NIA cannot be relied on to provide

accurate information on child abuse file holdings within particular teams, areas, or districts.

This was graphically demonstrated by a physical audit of files carried out in the Bay of

Plenty District. An audit of files using NIA showed the District was holding 2,450 files of

which 393 were child abuse files. The contemporaneous physical audit of files showed the

District in fact held 3,088 files of which 507 were child abuse files.

26. The Authority’s finding is that there have been deficiencies in the use of NIA by Police staff.

Overall, the unreliability of data held on NIA has created obvious problems for the

management and oversight of child abuse investigation files.

27. Police are addressing these problems through an initiative known as “Case Management”.

Case Management has been run as a pilot programme in Counties Manukau District and

Auckland City District. It is intended to roll the programme out nationally.

28. Case Management involves a 10-step “end to end” process for the entire “life cycle” of a

Police file. Police staff with experience of Case Management spoke positively about the

programme and advised that it had resulted in a dramatic improvement in the reliability

and quality of data captured on NIA.

29. The Authority regards Case Management as a positive initiative by Police but notes it will

be essential to the Programme’s success nationally that investigative staff are given

appropriate training and guidance and are supported as much as possible by dedicated file

recording staff, whether through the use of file management centres, as is used in the

Counties Manukau District, or otherwise. The Authority also regards it as important that

child abuse files are specifically identified as “child abuse files” on NIA, whatever the

particular offence codes applying to the file might be. The definition of “child abuse” used

should be consistent.

Policies for Child Abuse Investigations

30. This chapter examines Police documents that govern the conduct of child abuse

investigations. These fall into two categories:

a) internal Police documents relating to investigation practices and procedures; and

b) external documents by which Police enter into “inter-agency” or partnership

protocols.
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31. The primary document governing Police investigations of child abuse allegations is titled

Policy and guidelines for the investigation of child sexual abuse and serious physical abuse

and is known as “the 1995 Policy”. It covers both high level principles and matters of

practice and shows Police have intended for many years that all districts have child abuse

teams and that the investigation of child abuse must be given high priority. The 1995

Policy also records the intention that child abuse investigators are to be focused on that

work type rather than becoming involved in other criminal investigations.

32. The Authority considers a review of the 1995 Policy should be undertaken with particular

attention given to consistency of definitions and terminology and bringing the Policy up to

date. Police should also give consideration to dividing the Policy into two documents: one

to deal with policy and principles; the other to deal with practical guidance for Police staff

who work on child abuse investigations.

33. The Authority notes that the majority of witnesses who gave evidence about the 1995

Policy described it as the current or relevant document in existence without negative

comment and without expressing concern about its content or scope. It is the Authority’s

view that the failures identified in this Inquiry stem from a failure to adhere to the 1995

Policy in the relevant areas rather than there being any inherent flaw in the Policy itself.

34. A cooperative partnership between Police and Child Youth and Family is critical to the

effective investigation of child abuse allegations. Police and Child Youth and Family have

recently conducted a review of their joint protocols that has resulted in a new Child

Protection Protocol. Balanced against the need for Police and Child Youth and Family to

work together in a cooperative way, Police must ensure that child abuse investigators do

not regard the involvement of Child Youth and Family as in any way negating the need for

Police to conduct its own investigations. Any revised policy should incorporate a reminder

to this effect.

Conduct and Management of Child Abuse Investigations

35. This chapter begins with a narrative of events in the Wairarapa where a substantial backlog

of child abuse files was first discovered. Service failures in Rotorua and Westport, involving

delays in child abuse investigations, are also briefly discussed. Operation Scope reports

identifying shortcomings in child abuse investigations in Northland and Eastern Districts are

then considered.

36. Shortly prior to issuing this report the Authority received four further Operation Scope

reports in respect of the following districts: Auckland City; Counties Manukau; Waitemata;

and Canterbury. The findings of Operation Scope were positive in respect of each of these

districts and Auckland City and Canterbury, in particular, were identified as “model

districts” consistently exhibiting best practice.
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37. It is noted that this is consistent with evidence received by the Authority of sound

professional practice in relation to child abuse investigations and reinforces the point made

above: the failures in the Wairarapa and, on a much lesser scale, in Rotorua and Westport,

and the issues identified through the Authority’s investigation in Bay of Plenty and by

Operation Scope in Northland and Eastern Districts, should not be taken as representative

of Police child abuse investigations nationwide. Those failures have, however, arisen in

different teams in different parts of the country and reflect systemic issues which must be

addressed to ensure that failures of the past are not repeated in the future.

38. The practice and management failures referred to indicate a breakdown in supervision

systems in the relevant locations and difficulties with some district structures for the

management of child abuse investigations. They also highlight the risks when investigators

are not exclusively focused on child abuse investigations and failures in relation to victim

support. Police should review how improvements can be made in the selection, training

and guidance offered for child abuse investigators and supervisors, and consider setting a

maximum number of files to be held at any one time by a single investigator.

District Structures for Management of Child Abuse Investigations

39. This chapter examines some of the different ways Child Abuse Teams operate as well as

different district structures for the management of child abuse investigations. Some

districts have a single, central Child Abuse Team responsible for all child abuse

investigations within the district. Other districts have separate Child Abuse Teams serving

each area within the district, while others have areas that are not served by Child Abuse

Teams at all.

40. The Authority recognises that different districts have different requirements based on

geography and demographics. For example, Auckland City District is a small geographical

area encompassing a large population. In contrast, Northland District covers a much larger

geographical area, parts of which are sparsely populated.

41. Taking these differences into account, the Authority has recommended that each of the 12

Police Districts should conduct a review to determine whether a “centralised” Child Abuse

Team serving the whole district can be established or, alternatively, whether it is preferable

for each area within the district to have a local Child Abuse Team. Whatever model is

ultimately adopted, it is the Authority’s view that each district should have a central point

of command, such as the District Crime Services Manager, responsible for oversight of all

child abuse investigations within the district.



PAGE 10

Audit

42. This chapter examines the audit functions within Police which are intended to provide

assurance on the quality of service provided. As a starting point, it is striking that the

failures referred to in this report were not discovered through any routine audit process.

43. There are three groups based at Police National Headquarters which have, or at least have

exercised, an audit function: the Organisational Performance Group; the Organisational

Assurance Group; and the Criminal Investigation Group. At the district level there is

confusion about the respective roles and responsibilities of these Groups.

44. The Authority has heard evidence that Police audit processes have undergone dramatic

change in the past few years, and that changes are still being implemented. It is not the

purpose of this Inquiry to review those changes. In considering the evidence it has heard,

the Authority’s central observation is that random sampling of physical files should be

regarded as an essential part of a routine audit process. A “backstop” system must be in

place to try to ensure that unacceptable delays in investigating child abuse do not remain

undetected.

Outcomes of Current Police Operations Relevant to this Inquiry

45. This chapter provides an outline of the progress and outcomes of Police operations

relevant to this Inquiry. In particular: Operation Hope based in Wellington District;

Operation Scope, which is conducting a nationwide audit of child abuse investigations; and

Operation River, the overarching Police operation with oversight of Operation Hope,

Operation Scope, and various internal disciplinary inquiries, and with responsibility for

Police liaison with the Authority’s Inquiry.

P R O G R E S S O F I N Q U I R Y

46. The investigative process of the Inquiry will continue over further months. At the time of

issuing this report, the Authority has examined 31 people on oath, and conducted a further

31 interviews. The examinations and interviews have involved 57 individuals. More than

12,759 documents, amounting to more than 61,614 pages, have been examined thus far by

the Authority. The process of acquiring evidence in this manner will be ongoing until the

conclusion of the Inquiry.

47. The related Police inquiries are well advanced and, in some instances, have been

concluded. The information gained from the various Police inquiries has been provided to

the Authority and forms part of the overall evidence available to the Authority at the time

of issuing this report.


