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List of abbreviations

ACE Assessment, Case Management and Evaluation

ASORMC Area Sex Offender Risk Management Committee

CJI Criminal Justice Inspection Northern Ireland

Core Agencies PSNI, PBNI, NIPS and Social Services – all of whom must attend
ASORMC meetings

DHSSPS Department of Health, Social Services and Public Safety

DRM Designated Risk Manager – the person responsible for overseeing a
case. For PSNI cases this is usually an Inspector

ICIS PSNI’s Integrated Crime Intelligence System

MASRAM Multiagency Procedures for the Assessment and Management of Sex
Offenders. The procedures only apply to adult offenders, as there are
separate arrangements for juveniles

Neighbourhood PSNI Sergeant or Constable who oversees compliance with sex 
Officer offender registration requirements – usually a different person to 

the PSNI DRM

NIO Northern Ireland Office

NIPS Northern Ireland Prison Service

NISOSMC Northern Ireland Sex Offender Strategic Management Committee

PBNI Probation Board for Northern Ireland

PSNI Police Service of Northern Ireland

ROSHO Risk of Sexual Harm Order

RM 2000 Risk Matrix 2000 – an assessment method to determine offenders’
risk level

SCR Serious Case Review

SOO Sex Offender Order

SOPO Sexual Offences Prevention Order

SOTP Sex Offender Treatment Programme

ViSOR Violent Offender and Sex Offender Register – IT system which is
linked to the UK police network



v

On 4 August, following the sentencing of Trevor Hamilton for the murder of Mrs Attracta
Harron, I was asked by the Minister for Criminal Justice, David Hanson MP, to review the
implementation by the agencies involved (the PSNI, the Probation Service and the Prison
Service) of the recommendations both of their own internal reviews and of the independent
Serious Case Review. The purpose was 

“to provide assurance to Government and to the public that every effort is being made by 
the agencies to ensure that, where failings have been identified and recommendations for
improvements made, these are being fully implemented in a consistent and verifiable manner.”

This is an interim report, which has been prepared as promised in three months. A full
report will follow next year.

Separately from the tragic case of Mrs Harron, in 2004 CJI conducted a general inspection
of the arrangements for the management of sex offenders in Northern Ireland, the report
of which was published in March 2005 (‘the MASRAM report’). The findings of that report
are highly relevant to this inspection. CJI was due to review progress against the
recommendations of the MASRAM report in 2006 in any event, and it makes sense to
combine the two exercises.

The papers which follow are in two parts, therefore: a report specifically on the Hamilton
recommendations, and a supplement (the tinted grey pages) reporting on the MASRAM
recommendations.

There is more to do, but there is already evidence that protecting the public from
dangerous offenders like Hamilton is being made a higher priority by the agencies.
Northern Ireland already has arrangements for inter-agency management of sex offenders
which are as good as any in these islands. The challenge now is to go on and demonstrate
excellence in this function, which is of such concern to the public. That would be the best
memorial we could offer to Attracta Harron.

I am bound to conclude, however, on a note of caution. Even if all the agencies do the best
they can there can be no guarantee that such offences will not happen in future. We can
hopefully make them very rare, but supervision in the community is never going to be as
secure as custody, and it would be wrong to pretend otherwise.

Kit Chivers
Chief Inspector of Criminal Justice 
in Northern Ireland.

Chief Inspector’s Foreword
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Executive Summary

Although the primary focus of this interim report is on checking progress, we also make
recommendations where there are immediate or major issues that need attention. A full
report will be completed by August 2007.

CJI identified six themes in the reviews of Mrs Harron’s abduction and murder, of which
four required priority attention.

The initial problem in this case was Hamilton’s eligibility for release after serving 50% of his
sentence for the original crime of rape. Had there been provision for parole arrangements
to manage the sentence, a Board would certainly have thought twice about whether
Hamilton was fit to be released back into the community. But that option was not
available.

Once released, participation in managing Hamilton was simply not a high enough priority 
for the PSNI. They failed to attend the interagency meetings on sex offender management
regularly, did not communicate adequately either internally or externally, and officers on
patrol were not sufficiently alert to the danger he posed in their area. We have seen
evidence to suggest that PSNI’s management of sex offenders has improved as a result of
this case, but we also highlight several areas where further progress is required.

Although each agency has improved in its approach to working collaboratively within
MASRAM, there is still scope for agencies to work more collaboratively together. It is of
fundamental importance that the expectations and powers of operational staff are made
clear in this area of work.This process would be enhanced by staff of the core agencies
working together as a co-located team.

There has been much good work at strategic level, and progress is evident. However there
remains a considerable challenge for NISOSMC members to lead the next phase of change
within their agencies, especially where a major cultural shift is required. It will be
imperative that the agencies agree a way forward to which all can subscribe.

Besides these themes we identified two pressing concerns that are relevant to the
management of sex offenders: serious pressure on the offender hostels, which are essential
for management of the most dangerous offenders; and Article 26 Licences. The former is a
complex matter, which needs to be addressed within the framework of an accommodation
strategy. The latter is a matter for legislative amendment.
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Our overall conclusion is that there has been considerable progress in the interagency
management of sex offenders since the murder of Attracta Harron. More robust measures
for managing sex offenders are now in place, and we expect progress to be consolidated
during 2007. Yet much remains to be done at all levels.This includes the Government,
which is committed to taking legislative action in the light of the Sentencing Review, while
the responsible agencies need to adapt their cultures and sharpen their practices.

Next Steps
CJI will return to examine progress in Spring 2007, by which stage important new Practice
Guidelines will have had six months to bed in and can be properly tested.We shall use a
similar format to this interim inspection, and in the interests of completeness we also
propose to consider the outcomes from other relevant case reviews.
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Recommendations

• We recommend that the Government should bring forward legislation that would have
the effect of ending automatic 50% remission for dangerous offenders, create more
scope for indeterminate sentences and generally place Northern Ireland on a similar
footing to England and Wales (Paragraph 2.3);

• PSNI should provide wider internal access to the ViSOR information system (Paragraph
2.9);

• MASRAM work should feature in the Northern Ireland Policing Plan (Paragraph 2.13);

• The NISOSMC should initiate work on an accommodation strategy as a priority,
considering all options for providing this important service. (Paragraph 3.3);

• Article 26 of the Criminal Justice (Northern Ireland) Order 1996 should be reviewed 
in order that breaches can be dealt with more expeditiously and outcomes more
appropriately mark the seriousness of failure to comply with PBNI supervision 
(Paragraph 3.5);

• Future Serious Case Reviews should follow the more detailed and wide-ranging format
that was utilised by the Probation Inspectorate for England and Wales in their enquiries
into the murders of John Monckton and Naomi Bryant (Paragraph 3.9);

• In the most serious cases (comparable to the case of Mrs Harron) CJI should be asked
to undertake future SCRs (Paragraph 3.10).
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Trevor Hamilton
1.1 Hamilton’s history is well known. He

had a record of sexual offences from
the age of 12. When he was 17 he
committed a violent rape, for which
he received four years custody and
three years probation, subsequently
increased on appeal to seven years
custody and one year probation.
The sentence took the form of a
Custody Probation Order, meaning 
that on release from Hydebank Wood
YOC he was under the supervision 
of the Probation Board. While under
supervision, and little more than four
months after his release, he abducted
and murdered Mrs Harron in a crime
which the judge, Mr Justice
McLaughlin, characterised as ‘the stuff
of nightmares’. He received a whole
life sentence, the first time that such
a penalty had been imposed in
Northern Ireland.

Reviews of the handling of
Trevor Hamilton
1.2 Each of the agencies responsible for

Hamilton’s rehabilitation and
supervision – the Police Service
(PSNI), the Probation Board (PBNI)
and the Prison Service (NIPS) –
conducted its own internal review of
this tragic case; and when the internal

Introduction

CHAPTER 1:

reports had been completed the
Northern Ireland Sex Offender
Strategic Management Committee
(NISOSMC) commissioned a former
senior civil servant to conduct an
independent Serious Case Review
(SCR) pulling together all the findings
and recommendations on a cross-
agency basis. All these reports have
been published on the websites of
the agencies involved, the PSNI
internal report in summary and the
other reports in full.

The Recommendations
1.3 The detailed recommendations of 

all these reviews are reproduced in
Appendices A1 to A4. In the interests
of clarity we focus in this report on
the main themes that came out of the
four reviews.

1.4 The main themes are in turn linked
to the recommendations of CJIs
MASRAM inspection report, referred
to previously. Those recommendations
are more wide-ranging than the SCR,
and need to be implemented for a
properly functioning system of 
sex-offender management.They are
reproduced as a supplement to this
report, together with detailed
commentary on the progress that has
been made to date.
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Coverage of this interim report

1.5 It is already possible to check
whether recommended changes in
systems and procedures have been
implemented but what really counts
is the execution of the procedures by
front-line officers of the agencies. As
a set of new arrangements (“Practice
Guidelines” which have been under
development since Summer 2005)
only came into operation in October
2006, proper inspection of their
implementation needs to allow time
for the changes to bed in.

1.6 CJI has therefore divided this
inspection into two stages:

• The first stage, leading to this
interim report, relates to the
recommendations on systems and
procedures;

• The second stage will examine
practice on the ground to check
that the new arrangements are
proving effective in practice, and 
a report will be completed by
August 2007. It may make further
recommendations for developments
in the machinery of public
protection designed to achieve even
greater effectiveness.
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The main themes that Inspectors identified
in the internal agency reports and in the
Serious Case Review were as follows: (the
references in brackets are to the relevant
report recommendations)

(A)  Automatic early release
from custody (SCR 15,
NIPS 4, MASRAM 1)

2.1 In accordance with current
legislation, Hamilton was released
from prison after serving only half 
of his seven year sentence. This
reflects current statutory provision
for the application of 50% automatic
remission to an offender’s sentence1.
There is now demand for Northern
Ireland to enjoy the same public
protection as elsewhere in the UK.

2. 2 The law in England and Wales (the
Criminal Justice Act 2003) provides
for a dangerous offender such as
Hamilton to be detained for up to
the full length of a determinate
sentence until the Parole Board
determines that he is safe to be
released. The 2005 CJI MASRAM
report recommended that Northern
Ireland should likewise have a system
of parole for regulating the release

of those serving determinate
sentences.

Progress:
2.3 In March 2005 the NIO’s Criminal

Justice Policy Division issued a public
consultation on the Review of the
Sentencing Framework in Northern
Ireland for adult offenders. The 
main areas and disposals under
consideration included extended 
and public protection sentences,
compulsory post-release supervision
and electronic monitoring. An
announcement on the conclusions 
of the review is imminent.
We recommend that the
Government should bring
forward legislation that would
have the effect of ending
automatic 50% remission for
dangerous offenders, create
more scope for indeterminate
sentences and generally place
Northern Ireland on a similar
footing to England and Wales.
We are conscious that this would
have significant resource implications,
but it is the most important single
step that could be taken to improve
public protection.

The Themes

CHAPTER 2:

1 The rate of remission was increased from one third to one half in 1976 in recognition of the difficulties in introducing discretionary
release and supervision arrangements, similar to those operated by the Parole Board in England & Wales, to the Northern Ireland
prison population of that time. The introduction of similar community supervision arrangements, following early release at the one-
third point in the sentence, would have been difficult in the circumstances of Northern Ireland at the time.Time has moved on and the
changed character of the prison population in the post Good Friday Agreement era means there are less difficulties in this respect.
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Progress:
2. 6 There is no doubt the PSNI have 

felt the impact of the Hamilton case.
However it was concerning that
none of the staff whom we
interviewed, including specialists,
had read the Serious Case Review –
which is available on the PSNI
website. Their awareness came
mainly from a television
documentary about the murder 
of Mrs Harron.

2.7 The misconduct interviews
concluded that no officer should be
disciplined because the failings were
deemed to be system failings within
the Police Service rather than failings
of individual officers.This situation
has been addressed by Circular
37/05 which sets out detailed
requirements for police officers, and
structures for MASRAM working
have improved.We found that
awareness has been heightened, roles 
are clearer, and practice is more
consistent. Each DCU that we visited
had identified staff responsible for
MASRAM work, and the central
MASRAM Unit at North Queen St
has helped.The responsible Assistant
Chief Constable has introduced a
practice of random dip-sampling
Category 3 cases to satisfy himself
that they are being properly
managed. Nonetheless we identified
some outstanding matters that need
to be fully tested in the second stage
of this review.

2.8. We repeatedly heard of concerns
from the police officers who deal
directly with offenders that they are
uncertain of their authority in
undertaking this work.These are

2.4 In this context it is important to
note the difficulties currently facing
the England and Wales parole
system. The Parole Board is
struggling to deal with a backlog and
subject to a range of ongoing reviews
and changes. Public confidence in
the system has been damaged by
certain recent high-profile cases.
Care will need to be exercised in 
the design of the Northern Ireland
system to ensure that it does not
encounter similar difficulties. The
Life Sentence Review Commissioners
will no doubt provide a useful
starting point for developing any new
arrangements.

(B) Contribution of the PSNI
(PSNI 1, 2, 3, 4, 7 and 8)

2.5 The main theme of the Serious Case
Review was that after Hamilton was
released police did not carry out 
the formal visits required, did not
understand the structure for
managing him, and did not
communicate effectively either
internally, or externally with their
MASRAM partners. There was a
specific failure to note that Hamilton
had access to a car, which it should
have been realised was integral to his
modus operandi.These failings were
not detected by PSNI managers at
the time. Nor did the NISOSMC
follow up on Area Committee failure
to provide it with information
requested in relation to Hamilton’s
progress.The PSNI’s internal review
is frank about these shortcomings,
which resulted in misconduct
interviews with four officers.



usually Neighbourhood Officers who
undertake unannounced home visits
to ensure compliance with sex
offender registration requirements.
They expressed fear of transgressing
Human Rights Act and Data
Protection Act requirements. It is
imperative that police officers are
confident to operate effectively – in
this instance by recognising that
Common Law, case law and the
statutes under which they operate
all prioritise their duty to protect
the public.We believe that the
NISOSMC must decide its view on
whether and how to apply a case
management approach to sex
offenders.This process would
undoubtedly be assisted by the 
core agencies working together 
as a co-located team.

2.9 The ViSOR IT system has now 
been introduced within PSNI, and a
business case is currently being
prepared for its extension to 
NIPS and PBNI. It is undoubtedly 
a powerful tool to aid the
management of sex offenders.
However access to ViSOR is very
restricted, to the extent that most
Neighbourhood Officers know little
about the sex offenders with whom
they are calling.This is inhibiting.
If police officers are to manage
properly then ViSOR needs to be
more widely available. We
recommend that PSNI provide
wider internal access to ViSOR.

2.10 Many staff complained that their
training for the specialist role of
managing sex offenders had been 
very inadequate.This has begun 
to be remedied, and the training 
for Designated Risk Managers and

Neighbourhood Officers that
Inspectors observed was
comprehensive and tailored to 
PSNI needs.

2.11 Different models for managing sex
offenders were operating in each
DCU.This is understandable, given
the varied size and nature of their
sex offender populations. South
Belfast, which has the highest number
of sex offenders and good resources,
had developed sophisticated
arrangements for their management.
This is an area of best practice by
PSNI, and worthy of replication
elsewhere.

2.12 PSNI is due to undertake a major
overhaul of its structures in April
2007, in order to conform to the
Review of Public Administration
changes.This would be an ideal
opportunity to sort out its MASRAM
arrangements. CJI Inspectors were
not convinced that the specialist
MASRAM Unit at North Queen 
St makes best use of specialist 
police resources. They found that
experienced police officers were
largely undertaking administrative
functions that could be done by
civilians.

2.13 The issue of sex offending does not
appear in Community Safety Plans,
local Policing Plans or the Northern
Ireland Policing Plan.We were told
that District Policing Partnerships
seldom raise sex offending as a
concern, and indeed it only
represents a small percentage of the
PSNI’s work. The public profile of
sex offending and its impact on
victims are disproportionate to its
volume, and each of the statutory

7
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agencies allocates relatively high
resources to it.Yet within DCUs it is
clearly regarded as a bolt-on area of
work for specialists, which is less
significant because it is not measured
against policing objectives. We
therefore recommend that
MASRAM work should feature
in the Northern Ireland Policing
Plan.

(C) Interagency practice (SCR
5, 6, 9, 12 and 16; PSNI 5
and 6; NIPS 1)

2.14 The reviews made a number of
recommendations about regularity
and consistency of attendance at
local sex offender management
(ASORMC) meetings, levels of
participation, circulation of minutes
and setting and reviewing of
objectives.They also suggested that
Designated Risk Managers should
assume more authoritative roles.

Progress:
2.15 CJI’s observation of the ASORMC

meetings suggested that there is 
now a more consistent pattern of
attendance, especially by PSNI
officers and NIPS Governors.
We found that participants were
generally better informed than when
we last inspected. Both the NIPS 
and PSNI have now issued detailed
MASRAM instructions to relevant
staff and training has been provided.

2.16 However many ASORMC meetings
were tedious and lengthy.A number
of personnel from different agencies
complained that this is a deterrent to
consistent and active participation.
Records are complex and jargonistic

and not sufficiently clear in their
objective-setting and review.The new
Practice Guidelines are designed to
sharpen the pace and focus of the
meetings, so we expect to find clear
evidence of improvement next year.

2.17 Whilst we saw much good
communication about specific issues,
there is still limited evidence of
routine communication between
operational practitioners in the
community (PSNI Neighbourhood
Officers, Probation Officers and
Social Workers) outside the
MASRAM meetings.This is the 
type of communication where
practitioners learn from each other,
and a co-located team would
undoubtedly assist in this respect.

2.18 The new Practice Guidelines have
prescribed an enhanced role for
Designated Risk Managers (DRMs),
requiring them to be more
authoritative, take a wider overview
of the case and to collate updated
reports well in advance of ASORMC
meetings. It was clear to us that
DRMs are apprehensive about these
requirements, and we will wish to
measure progress next year.

(D) Strategic Management
(SCR 1, 7, 8, 10, 11, 13 
and 14)

2.19 The reviews made recommendations
to ensure that each stage of the
offender management process is
working correctly. There needs to be
clear lines of accountability and
support from DRMs to the
ASORMC, and from the ASORMC to
the High Risk Committee.
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Progress:
2. 20 Full compliance with these

recommendations can only be tested
upon implementation of the new
Practice Guidelines. CJI’s view of the
new Guidelines is that they are well-
designed, and should go a long way
to enhancing MASRAM practice.

2.21 We saw evidence of proper, formal
communication between ASORMCs
and the High Risk Committee, with
the High Risk Committee fulfilling a
quality assurance role for the most
serious Category 3 offenders.This
marks an improvement on previous
practice.

2.22 We also saw copious material
generated by the NISOSMC which
reflected due attention to strategic
matters and operational interfaces,
especially with local ASORMCs.
The NISOSMC and its seven
subcommittees are in the front line
of dealing with the most difficult
issues that arise in this challenging
area of work, and treat their
responsibilities seriously.They face a
major challenge in implementing the
additional responsibilities which the
new Practice Guidelines entail.
The challenge is greatest for police,
whose culture has not traditionally
required them to undertake case
management - yet they have lead
(and often sole) responsibility for
most of Northern Ireland’s sex
offenders. 300 out of 540 (55%) sex
offenders for whom a Designated
Risk Manager was known in August
2006 had a police DRM, and this
figure will steadily increase due to
lengthy periods of registration when
only police are involved.

(E) Preparation for release
(SCR 2 and 3, NIPS 2 and 3)

2.23 Hamilton completed Anger
Management and Enhanced Thinking
Skills programmes while serving his
first custodial sentence, and was
required to undertake a sex offender
programme in the community after
release as a condition of his Custody
Probation Order. He had in fact
commenced that programme prior
to his rearrest. However the SCR
tells us that he refused to participate
in a sex offender treatment
programme while in Hydebank Wood
YOC. This was on the advice of his
solicitor, as he allegedly intended to
appeal against conviction and to
participate would amount to a
confession of guilt. Yet he ultimately
did not even lodge an appeal.
Members of the public would
understandably wish to see such a
refusal to participate challenged 
in order to reduce the risk from 
re-offending.

Progress:
2. 24 The NIPS and PBNI are addressing

the practical issue of programme
availability for prisoners in Hydebank
Wood YOC, and are committed to
having arrangements in place by
March 2007. Programmes are
important, not only for addressing
offending behaviour, but also because
they provide a valuable opportunity
to assess risk.A short motivational
programme that can be used with all
types of prisoner, including those
who deny their offences, has been
introduced in the prisons.This is
positive progress upon which to
build.
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2.25. However, we were told it is often
difficult to get prisoners to
participate in programmes. Even
when they are motivated, the Prison
Service faces other difficulties, as
eligibility is restricted due to a
variety of factors:

• Appellant status – people who are
appealing against conviction cannot
participate;

• Literacy levels – participants must be
able to read and write, and a high
percentage of Northern Ireland’s
prison population have very low
literacy levels;

• Length of time to serve – must be at
least 12 months, and the prisoner
should remain in the same prison for
the duration of the programme;

• Risk level - only high to medium-risk
prisoners are eligible;

• Participants must be compatible to
work with other prisoners in a group
setting over a lengthy period of time.

2.26 Any deviation from these criteria
would compromise programme
integrity, and lead to a loss of 
hard-earned accreditation.

2.27 In simple terms the best way to
motivate prisoners such as Hamilton
to undertake programmes would be
by having parole arrangements as an
incentive. It is not sufficient to
assume that a prisoner who is
compliant with basic prison
requirements about conduct, and
therefore earns extra privileges (as
Hamilton did), will be safe to release
at the earliest opportunity. If the
prisoner knows that his release date
will depend, among other things, on
programme participation then he is
more likely to participate.

2.28 An increase in programme uptake by
prisoners would stretch the NIPS’s
ability to provide facilitators.They
have not yet achieved this goal for a
variety of reasons, particularly Prison
Officer reluctance to change shift
working patterns and the demanding
nature of this specialist work.This is
part of a wider cultural shift that is
required within the NIPS as it strives
to develop the role of Prison
Officers.There are also difficulties in
obtaining other sufficiently qualified
and experienced staff, such as
Probation Officers and Psychologists,
to deliver offending behaviour
programmes.

2.29 The Prison Service also told
Inspectors of concerns about the
future direction of MASRAM.
They anticipate further pressures 
on the prison population, with
commensurate resource implications,
if 50% remission is removed, or if
scope is extended for sentencers to
impose more discretionary
indeterminate sentences.

2.30 The NIPS is also concerned that
disproportionate resources will be
invested in those who command the
most attention already i.e. Category
3 offenders.They feel this may lead
to underestimation of the risks
posed by Category 2 offenders who
are defined as giving “clear and
current cause for concern with
regard to their capacity to carry 
out a contact sexual offence”.
Consequently they are unhappy
about focussing on the “critical few”.
They are also uneasy about the
additional work that may be involved
with violent offenders and
unadjudicated offenders coming into


