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v

the inspector’s overview

Moving froM riot anD Disarray to a Better future 

IntroductIon 

 on the evening of sunday 20 January 2013, an extremely serious incident of mass disorder 
erupted at Banksia Hill Juvenile Detention Centre (‘Banksia Hill’). it was by far the most 
serious incident of this type in western australia since the Casuarina prison riot of 
Christmas Day 1998 and can fairly be described as a ‘riot’. 

 on 21 January 2013, the then Minister for Corrective services Hon Murray Cowper 
Mla directed me to undertake a review of the incident. the terms of reference included 
the context of the incident and its contributing or causal factors; security infrastructure 
and practices; the adequacy of emergency management planning and responses; and the 
subsequent housing of detainees at Hakea prison. He also asked me to review staffing 
levels at Banksia Hill and the impact of the incident on staff.i1 

 this report makes some strong criticisms and wide-reaching recommendations. However, 
it is important to emphasise that many staff in the Department of Corrective services 
(‘the Department’) demonstrated courage, strength of character and good judgement at 
the time of the riot and have continued to do so. they deserve the community’s respect, 
admiration and gratitude. 

 it is also important to emphasise that this is not a report about the individual responsibility 
of detainees on the night. that is a matter for the western australia police (wapol)  
and the Department. wapol has carried out investigations and a number of charges 
have been laid as a result. i have found that Banksia Hill’s problems have many dimensions 
and had been escalating over the 18 months preceding the riot, but this does not justify 
destructive behaviour.

report and acknowledgments

 this report contains 35 recommendations. some involve matters that lie within the control 
of the Department but many involve broader questions for government. the recommendations 
are essentially directed at outcomes rather than processes. they aim not only to enhance 
safety and security for staff and detainees at Banksia Hill but also to improve community 
protection, the treatment of detainees, efficiency and accountability. 

 this report is accompanied by a number of review papers. these papers examine issues 
such as security, infrastructure, governance, emergency management and staffing in more 
detail than this report and each one is a significant resource in its own right. in order to 
provide additional expertise and ‘fresh eyes’, a number of consultants assisted in the review. 
their knowledge, experience and insights have been invaluable.   

 Contemporaneously with this review the auditor general conducted a performance audit 
of the project to redevelop Banksia Hill in the period from 2009 to 2012. His audit was 
fully independent of my inquiry but the findings of the two reports are consistent in 
every respect.ii2 

i the inspector of Custodial services is accountable to parliament, not to the government, and can therefore 
decline to undertake a direction. However, i readily agreed to undertake this inquiry.

ii see www.audit.wa.gov.au 

DireCteD review into an inCiDent at Banksia Hill Detention Centre on 20 January 2013
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Moving froM riot anD Disarray to a Better future 

 i would like to acknowledge the active and positive engagement in this review by a large 
number of people in the Department of Corrective services, especially during a tumultuous 
time for the Department. i have shared the key findings of this inquiry with the Department 
throughout, and it has had opportunity to comment on the draft report. those inputs and 
engagement are greatly appreciated. i have also held meetings with representatives from a 
number of other government departments.

 in the course of this review we received a number of submissions from professional bodies, 
advocates and other interested parties.iii in addition, we consulted with families and key 
service providers. again, i am most appreciative of these valuable contributions.

a plea for ratIonal debate

 there has been a good deal of media and political interest in the events of 20 January  
and their aftermath. in addition, over the past month, the Department has been the 
subject of unprecedented media criticism. this report contains many negative findings 
and it is likely in the current climate, that these will gain the most attention. However,  
i urge commentators, politicians and readers to approach the report with a sharp and 
objective focus on its recommendations about future improvements. it is important to 
understand and reflect on past failings but sensationalism and point-scoring will do 
nothing to improve community safety, the circumstances of young people in detention, 
or the morale and safety of youth justice staff and management. nor will they contribute 
to future improvement.

what happened and what dIdn’t happen on 20 January?

 in understanding events on the night, and in developing a balanced response, it is 
important to bear some fundamental points in mind. the damage caused by the detainees, 
especially to their cells and living areas, was unacceptable, affronting and costly, and many 
people were traumatised, including detainees as well as staff. However, the detainees  
did not target staff with violence and essentially avoided any such contact. they did not 
attempt to escape and did not light fires, and there is no evidence of detainee on detainee 
violence or of gang related violence. 

a fragIle facIlIty where a maJor securIty IncIdent was  

entIrely foreseeableiv

 western australia previously had two juvenile detention centres, Banksia Hill and 
rangeview remand Centre. in early 2009, the government announced that rangeview 
would be converted to a minimum-security prison for young adult men and that Banksia 
Hill would become the sole detention centre. the last of the rangeview detainees moved 
to Banksia Hill on 5 october 2012 and the privately operated wandoo reintegration 
facility opened at the old rangeview site in november 2012. 

iii these are not separately published but are available at www.oics.wa.gov.au
iv see Chapters 2 and 3.

vi DireCteD review into an inCiDent at Banksia Hill Detention Centre on 20 January 2013
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viiDireCteD review into an inCiDent at Banksia Hill Detention Centre on 20 January 2013

 unfortunately, the project to amalgamate rangeview with Banksia Hill was fraught  
with difficulty. there were promising signs in the early stage, though progress in 
developing key documentation was too slow. in mid-2011 the Centre appeared  
reasonably well-placed but there were significant fragilities including staff shortages, 
excessive lockdowns of detainees in their cells, poor responses to detainee misbehaviour 
and an increasing disconnect between management and staff regarding amalgamation.v  
Had these issues been addressed at the time, the risks would have been reduced. 

 During the remainder of 2011 and through to amalgamation in october 2012, the risks 
increased markedly. further building delays and the difficulty of managing a detainee 
population alongside a construction site compounded the problems but did not cause them. 
this period saw an escalation in serious incidents, including assaults on staff, numerous 
roof ascents, and a violent high-risk escape involving the stealing of a contractor’s vehicle 
in august 2012. 

 over the same time period, the Department made too many changes to the management 
of youth custodial services, both onsite and at head office level. this led to a lack of clear 
leadership, a lack of continuity and increasing instability. ultimately, the amalgamation 
project became a case study in how not to manage change.vi

 By october 2012 the Department was in a difficult position. it needed to balance the 
risks and costs associated with deferring the handover of rangeview against the risks at 
Banksia Hill. i have concluded that it placed insufficient weight on the risks at Banksia 
Hill and did too little to address those risks as they became increasingly evident.vii7it is  
of particular concern that the Department failed to follow through on some specific  
‘risk mitigation strategies’ to which it committed in formal advice to the then Minister 
for Corrective services in april 2012. i am also unable to find any rational explanation 
for how the Department could have allowed amalgamation to proceed in early october 
when, on 26 october 2012, its security directorate considered that Banksia Hill was  
‘at crisis point and the risk of a major incident is very real’. the fundamental risk factors 
were essentially no different on 26 october than they had been for the preceding nine to 
twelve months. 

 a new management team which started in november 2012 made immediate efforts to 
address the problems and had begun to make some progress. However, the issues and  
risks were so fundamental that they could not be addressed by January 2013.

 in summary, the precise events of 20 January were not predictable. However, given the 
risks at Banksia Hill itself and the lessons to be learned from earlier reports into prison 
riots in western australia, a major security incident was entirely predictable. 

v oiCs, Report of an Announced Inspection of Banksia Hill Juvenile Detention Centre, report no. 76 (Mar 2012).
vi see Chapter 6.
vii in august 2012 i had advised that because of the risks, amalgamation should be deferred by an absolute 

minimum of one month, with the injection of resources to allow Banksia Hill and the staff at both 
rangeview and Banksia Hill to be better prepared. this would not necessarily have prevented the riot  
but it would have reduced the risks: see Chapter 2.
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viii DireCteD review into an inCiDent at Banksia Hill Detention Centre on 20 January 2013viii

stabIlIty, safety and securItyviii

 in the aftermath of the riot, there has been a strong focus on ‘hardening’ the facility by 
installing bars, and grilles and fences. However, as evidenced in the state’s adult prison 
system, stability reflects a balanced approach between physical security, procedural security 
(systems and procedures) and dynamic security (a busy regime and positive professional 
engagement between staff and detainees). 

 this report has identified numerous weaknesses in terms of the security culture at 
Banksia Hill. fortunately some things are not rocket science and should be capable  
of resolution with good will and good management. first, idle, bored children will 
invariably become frustrated and are very likely to act out their frustrations. Bars and 
grilles will not stop this and it is essential that Banksia Hill returns to providing a  
full and active regime including rehabilitative programs and recreation.ix9

 secondly, there is a lax security culture. for example, we found that some staff have been 
taking items such as phones, wallets, lighters, keys, tinned food and medications into the 
centre’s operational areas. this is simply not acceptable. thirdly, the detainees had easy 
access to rubble, debris and building materials during the riot and had also used it in 
previous incidents. some of this was the result of recent construction activity but the  
rest had been there for some time. again this is basic and not acceptable. 

emergency management plannIng and responsesx 10

 we have concluded that the response to the unfolding emergency on the night was 
generally good and in many respects exemplary. incident management was marked  
by intelligent and pragmatic decision making, with a strong focus on staff safety, and 
collaboration between the Department and wapol was good. it is a credit to all that 
nobody was seriously injured in such a volatile situation. However, there are some areas  
of concern and opportunities for improvement in terms of incident management.  
in particular, there were insufficient welfare checks of those detainees who remained in 
their cells, some of whom were vulnerable. in addition, key decisions were not properly 
recorded and some aspects of incident control require consideration. 

 whilst the response on the night was generally good, Banksia Hill was very poorly placed 
in terms of its emergency preparedness. the emergency management plan was out of 
date, there was no viable contingency plan for evacuation, and staff training was seriously 
deficient. the report makes a number of recommendations to address these matters.

viii see Chapter 4.
ix this is not only good sense, it is in line with the principles of the Young Offenders Act 1994.  
x see Chapter 5.
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DireCteD review into an inCiDent at Banksia Hill Detention Centre on 20 January 2013

staffIng and managementxi 11

 it has become public knowledge since the riot that youth Custodial services is facing  
major staff shortages through high levels of workers compensation claims and unscheduled 
absenteeism through sick leave. this cultural malaise must be addressed for welfare and 
financial reasons as well as operational reasons. i make a number of recommendations  
in this regard.

JuvenIles at hakea prIsonxii12

 given the extent of the damage to Banksia Hill and the lack of any alternative juvenile 
facility, the Department transferred the majority of the detainees to Hakea prison during 
the two weeks following the riot. they are still there six months later and at this stage it 
is not clear when they will start to return to Banksia Hill. 

 i have reached two primary conclusions. first, after taking full account of the difficult 
circumstances faced by the Department in the aftermath of the riot, i have concluded that 
the initial three week period of almost total lockdown of detainees was not reasonable 
and was not necessary by way of risk management.xiii13secondly, i have concluded that the 
regime in place subsequently at the Hakea Juvenile facility has fallen sort of a suitable 
level of service to young people in detention because of shortfalls in education, programs 
and recreation, and because of continuing lockdowns. importantly, as the Chair of the 
supervised release review Board has told the inquiry, the lack of programs has also 
escalated community risk.

 in addition, i have recommended that the Department alters its current practices with 
respect to the use of restraints and strip-searching. use of both practices has become in 
many instances routine when it should be based on an individual risk assessment.

the future

 the immediate challenge facing the Department is the safe and prudent return of 
detainees to Banksia Hill. it is currently targeting the return to begin in late august 2013 
but there is no certainty. the capital works program at Banksia Hill is not yet complete 
and youth Custodial services is still afflicted by serious staff shortages. realistically, 
unless there is a sudden and unforeseeable change, it is likely to be several months before 
all detainees are back at Banksia Hill. it is therefore essential that, despite the physical 
deficiencies at Hakea, the Department provides a better regime.

 Chapter 8 contains a series of recommendations relating to the future. some of these are 
matters that the Department must address, including improved record keeping and 
improvements to the services offered to young people aged 18 to 25 in the adult prison system. 
other recommendations will require broader government consideration and direction. 

xi see Chapter 6.
xii see Chapter 7.
xiii in a supreme Court challenge to the legality of the initial transfer of the detainees and the subsequent 

decisions to declare parts of Hakea prison to be a juvenile facility, Chief Justice Martin upheld those 
decisions given the emergency circumstances in which they were made (Wilson v Joseph Michael Francis, 
Minister for Corrective Services for the State of Western Australia [2013] wasC 157). My findings are not 
inconsistent with His Honour’s views.  
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x DireCteD review into an inCiDent at Banksia Hill Detention Centre on 20 January 2013

 as the inquiry proceeded i formed the view that a fresh approach is required and that 
responsibility for youth justice services should lie with an agency whose primary 
responsibility is youth justice, not adult imprisonment. Currently, youth justice services 
accounts for $100 million of the Department’s total budget but reliable estimates suggest 
that another $200 million or more is spent across government on services for youth at-risk. 
there are strong arguments in favour of a establishing either a new government department 
or a youth Justice Commission (along the lines of the Mental Health Commission) to 
oversee this expenditure and to drive youth justice into the future. key outcomes should 
be a sharper focus on regional youth, aboriginal youth and mental health. 

 it is clear that more diverse options are required for managing young people in custody, 
including regional placements. it is striking that Banksia Hill is the largest juvenile detention 
centre in australia and that other jurisdictions generally have a range of options. it is also 
important not to forget the pressing needs of women prisoners. i have therefore 
recommended that a master plan for the use of all existing custodial facilities, adult and 
juvenile, should be developed to better inform future investment decisions. 

neil Morgan 

inspector of Custodial services 

26 July 2013
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Recommendation 1 

the regime at Banksia Hill should be re-engineered so as to reflect a clear and consistent 
philosophy that accords with legislative requirements relating to juvenile detention.  
this philosophy should emphasise that the ultimate purpose is, as far as possible,  
to rehabilitate the young people and prepare them for release back into the community.

to that end, and in order to improve safety and security, there must be a stronger emphasis 
on the provision of a full and active regime and positive rehabilitative programs, including:

•  education;

•  skills training; 

•  recreation and sport; and

•  counselling and offender programs.

Recommendation 2 

the conditions of detention at Banksia Hill should be enhanced so as to meet  
improved standards of decency and dignity, including:

•  minimisation of lockdown arrangements; 

•  cessation as far as possible of double-bunking  
   (other than necessary buddy-cell arrangements); 

•  effective climate control measures, particularly in summer; 

•  improved dietary standards; and

•  attention to standards of bedding and clothing.

Recommendation 3 

the balance between physical, procedural and dynamic security should be re-calibrated 
in ways that are consistent with the above objectives and the Department should develop 
and promulgate a statement as to how these matters should be balanced.

Recommendation 4 

the Department should review its criteria and processes for making security ratings, 
ensure that these processes are consistently applied, and spell out in youth Custodial 
rules or elsewhere the operational and regime implications for each level of security.

Recommendation 5 

the Department must ensure that the youth Custodial rules and standing orders 
relating to Banksia Hill are brought fully up to date. it should also institute processes for 
ensuring that they are regularly reviewed, remain relevant to changing circumstances 
and effectively communicated with staff with the provision of appropriate training.

recommendation summary
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xii DirecteD review into an inciDent at Banksia Hill Detention centre on 20 January 2013

Recommendation 6

the staff culture in relation to dynamic and procedural security should be addressed  
as a matter of urgency, with a particular emphasis on training needs and ongoing 
reinforcement. where appropriate, the Department should be prepared to invoke 
disciplinary provisions if individual staff members fail to comply with requirements.

Recommendation 7 

physical security assessments should be regularly undertaken at Banksia Hill by the 
Department’s emergency support group or other independent experts. the testing 
should reflect practical risk not just the physical strength of a structure. where 
weaknesses are identified, appropriate remedial measures should be taken in a timely 
way and in a manner consistent with detention centre philosophies. all decisions and 
actions should be clearly recorded. 

Recommendation 8 

it is recommended that the Department undertakes a comprehensive assessment of how 
dynamic, procedural and physical security weaknesses are contributing to the high 
number of roof ascents by detainees and implements appropriate remedial measures.

Recommendation 9 

the Department should ensure that it engages proactively with the Department of fire 
and emergency services with respect to fire fighting capability at every site where new 
units or fences have been built or where other major construction activity has occurred.

Recommendation 10 

the Department should examine ways to enhance its intelligence capacity through 
improvements to proactive as well as reactive information gathering/analysis.

Recommendation 11 

the Department should resource and develop the on-site security team at Banksia 
Hill. subject to ensuring that juvenile detention facilities are not equated with adult 
prisons, enhanced central security expertise should also be provided. 

Recommendation 12 

in order to improve emergency management preparedness the Department should:

(a)  ensure that emergency management plans at all adult and juvenile facilities are regularly 
       reviewed, fully up to date, and include viable emergency evacuation plans; and

(b)  improve staff training in emergency management and keep clear records of the  
       findings and recommendations arising from scenario training and reviews of  
       critical incidents.
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DirecteD review into an inciDent at Banksia Hill Detention centre on 20 January 2013

Recommendation 13

the Department should examine and implement improvements to its systems and processes 
for conducting safety and welfare checks of detainees and prisoners in the event of incidents 
of mass disorder such as that which occurred at Banksia Hill on 20 January 2013.

Recommendation 14 

in order to improve its emergency management responses the Department should:

(a)  further develop its protocols regarding the roles of the on-site superintendent and  
       the emergency support group (esg) superintendent, especially in situations  
       involving a whole-of-site incident; 

(b)  evaluate the resources needed by the esg to improve response times at weekends  
        and evenings; and

(a)   in consultation with wa police, evaluate the opportunities for improved  
        site navigation capacity during emergency situations.

Recommendation 15 

staff generally, and the primary response team (prt) in particular, should be provided 
with better training for responding to unfolding incidents and de-escalation techniques. 
this should occur in the context of more general training in dynamic and procedural 
security (see recommendation 6). the prt should not be equipped with weapons such 
as batons, pepper spray and tasers.

Recommendation 16 

the Department should examine the lessons to be learned from events in the youth 
custodial system since 20 January 2013 with respect to recovery from emergencies.  
in particular, it should ensure that debriefs are organised for all staff and that longer 
term strategies are implemented to rebuild staff confidence and resilience.

Recommendation 17 

the senior management structure of the Department should be reviewed with a focus 
on improving correctional outcomes, efficiencies and service delivery. this process will 
require external direction and needs to be commenced urgently. Depending on the results 
of this review, a revised structure can then be implemented soon after the appointment 
of a new Commissioner and in consultation with that person.

Recommendation 18 

(a) appointments to all management positions at Banksia Hill should be finalised; and

(b) adequate head office support must be provided in areas such as finance and  
     human resources. 
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xiv DirecteD review into an inciDent at Banksia Hill Detention centre on 20 January 2013

Recommendation 19 

there should be an independent review of fte staffing levels in youth Custodial 
services, taking into account comparative data about the numbers and deployment  
of staffing in other australian juvenile detention facilities and prevailing standards.  
this needs to be undertaken as a matter of urgency. 

Recommendation 20 

the above review should examine the drawbacks and benefits of the 12-hour shift 
system currently pursued in the juvenile detention system and alternative models.

Recommendation 21 

the above review should investigate the present arrangements for and use of  
personal leave and the causes for and impact of workers’ compensation claims  
in the youth Custodial area.

Recommendation 22 

the Department should ensure that structured formal performance reviews are regularly 
conducted with staff in order to identify areas for improvement and areas of achievement.

Recommendation 23 

it is recommended that the Department review the adequacy of its policies,  
procedures and resources in the following areas: (i) case planning; (ii) occupational 
health and safety; (iii) the roles and training of unit managers; and (iv) the employment 
of more aboriginal people, including as mentors for young people.

Recommendation 24

the Department should ensure that

(a)  the number of scheduled and unscheduled lockdowns of detainees is substantially 
       reduced and that accurate records are kept of the reasons for any lockdowns and  
       their duration;

(b)  Detainee participation in education, rehabilitative and recreational programs is  
        substantially increased in keeping with the Department’s standards for the  
        management of youth custodial facilities; and

(c)  accurate records are kept with respect to each and every detainee of all of these matters. 

Recommendation 25

Mechanical restraints must not be used as a routine measure to control the movement of 
detainees within detention centres. they should only be used following a proper assessment 
of the risk posed for and by the particular individual to be restrained in accordance with 
section 11D of the Young Offenders Act 1994. 
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Recommendation 26

the Department should review and alter its practices relating to the strip-searching  
of detainees:

(a)  to cease the practice of routinely strip-searching detainees on every entry and exit to 
       detention centres, particularly when they have been transported in a secure vehicle; and

(b)  to ensure that strip-searches in relation to social visits are not routine but are under- 
        taken only on reasonable suspicion of contraband, assessed on a case by case basis.  

Recommendation 27

the Department must improve the scope, detail, accuracy and availability of records 
across all aspects of youth Custodial services.

Recommendation 28

it is recommended that the government conduct a high level review of expenditure  
on youth justice services across all agencies with a view to (i) gaining a more complete 
understanding of the full range and cost of services; (ii) appraising the balance between 
the budgets for custodial services, prevention and diversion schemes, and community-
based supervision; and (iii) assessing future options.

Recommendation 29

it is recommended that the government:

(a)  Develop plans and processes to transition youth justice services out of the 
       Department of Corrective services to an agency whose sole focus is youth justice; and 

(b)  to that end, establish either a youth Justice Commission (modelled on the  
        youth Justice Board of england and wales and the wa Mental Health Commission) 
        or a stand-alone youth Justice Department. 

Recommendation 30

it is recommended that the government sets clear service and performance requirements 
for youth Custodial services and ensures that these requirements are subject to external 
monitoring, assessment and reporting. these service and performance requirements 
should cover all relevant areas, including security and safety, detainees’ access to 
employment, education programs and recreation, lockdowns, and staffing levels, 
absenteeism and management.

Recommendation 31

it is recommended that government consider whether there are benefits in outsourcing 
some aspects of youth custodial operations, such as gatehouse security, allowing existing 
staff to be deployed to other areas.
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Recommendation 32

subject to its evaluation of performance by the Department of Corrective services and 
to decisions regarding investment in new detention facilities, it is recommended that 
government consider whether a contestability model for youth Custodial services 
delivery will lead to improved outcomes.

Recommendation 33

it is recommended that government develop a master plan regarding the best use of 
existing adult and juvenile custodial facilities. the key outcomes of this should include:

(a)  provision of a wider range of options for youth, in order to allow for the better  
       separation of different cohorts of detainees and to provide improved services to  
       target issues of age, gender, legal status, the needs of aboriginal youth and youth  
       from regional areas, and specific problems such as mental health; 

(b)  improvements to the conditions and services provided to adult female prisoners; and

(c)  Better targeting of the needs of adult prisoners in areas such as mental health/ 
       mental impairment. 

Recommendation 34

it is recommended that the Department, drawing on experience with the  
wandoo reintegration facility, develops new initiatives and injects the necessary 
resources into developing a sharper focus on the needs of young adult men and  
women held at prisons other than wandoo.

Recommendation 35

reforms and initiatives undertaken with respect to youth justice services should be 
underpinned by a focus on the needs of aboriginal youth across the state, including 
innovative forms of engagement with aboriginal organisations and service providers. 
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Chapter 1

sCope, purpose anD MetHoDology

DireCteD review into an inCiDent at Banksia Hill Detention Centre on 20 January 2013

IntroductIon

1.1 on the evening of sunday 20 January 2013, an extremely serious incident of mass disorder 
erupted at Banksia Hill Juvenile Detention Centre (‘Banksia Hill’). it was by far the most 
serious incident of this type in western australia since what is generally known as the 
‘Casuarina prison riot’ of Christmas Day 1998.1 

1.2 Banksia Hill is operated by the Department of Corrective services (‘the Department’).  
at the time of the incident it housed 185 males and 21 females.2 the incident started 
when three detainees climbed onto a roof, not an infrequent event at Banksia Hill.  
in total, 61 detainees escaped from their cells and had ‘run amok’.3 in addition,  
a significant number of detainees caused damage to their cells. Due to the nature of the 
incident and the extent of the damage, it has not been possible to put a precise figure on 
the number of detainees involved in the incident. Department-supplied figures put the 
number at around 73, all male, but it is more likely that, in total, somewhere between 
one-half and two-thirds of the male detainees were actively involved to some degree,  
and also some of the females.

1.3 extensive damage was caused by some of the detainees to parts of the buildings, most 
notably the cells and living areas, as well as to some equipment and personal property. 
the worst of the damage resulted from windows being attacked from both the outside 
and the inside.

1.4 it is impossible at this stage to put an exact figure on the cost of the riot. Most official 
statements have put the cost of the damage alone at around $1.5 million,4 though departmental 
advice to this inquiry put the bill somewhat lower.5 the real total cost is still unknown  
as it must include the measures that have been taken in the months that Banksia Hill has 
been only partially operational, including housing detainees at Hakea prison. Many of these 
costs are ongoing at the time of writing (early June 2013). 

1.5 the issue of total cost may well merit future examination; however, it must also be 
understood that financial costs are probably not the most serious issue. the cultural and 
emotional damage at a facility that was already under enormous stress is immeasurable and 
some serious challenges lie ahead. reputational loss to the Department has also been serious.

1 see the Report of the Inquiry into the Incident at Casuarina Prison on 25 December 1998 compiled by smith l e 
[et al] (19 March 1999); Carter k w, ‘the Casuarina prison riot: official Discourse or appreciative inquiry?’ 
Current Issues in Criminal Justice, vol. 12, no. 3, March 2001. 

2 figures presented later in this report use the number 207. this is because one young person was received 
into Banksia Hill on the night of 20–21 January.

3 a phrase used by the former Commissioner for Corrective services, ian Johnson, in media comment on  
21 January 2013.

4 in april 2013, the premier, Hon Colin Barnett Mla put the damage at $1.5 million: see taylor p,  
‘Boys in Jail serious offenders’, The Australian (4 april 2013). 

5 the Department told the inquiry that the cost of returning Banksia Hill to its previous condition was around 
$401,000 and that the cost of relocating to Hakea was $425,000. the different figures probably reflect different 
methods of calculation. for example, there has been a good deal of ‘target hardening’ at the site, including 
the installation of grilles across much of the site. this has been a cost but it is not technically a ‘repair’ cost. 
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1.6 the incident had some very specific dynamics and features which set it apart from previous 
prison ‘riots’ in western australia. in particular, staff were not targeted with violence. 
However, for reasons discussed later, the term ‘riot’ is an apt description of the incident.6  

1.7 the Young Offenders Act 1994 (wa) governs the treatment of juveniles in contact with  
the criminal law in western australia. subject to the terms of this act and its regulations, 
Banksia Hill is run by the Department’s youth Custodial services (yCs) division.  
the Department also has responsibility for other aspects of youth justice services 
including prevention, diversion and the supervision of children on community based 
court orders, as well as for adult corrections. the vast majority of the Department’s 
funding relates to adult offenders, especially adult male prisoners, and its activities and 
focus lean heavily in this direction.

1.8 the consequences of the riot for the detainees were dramatic. seventy-three male detainees 
were immediately transferred to a nearby adult prison, Hakea prison (‘Hakea’). within a 
week it had been decided that all of the male detainees, whatever their age or legal status, 
would be transferred to Hakea. these transfers were finalised by 8 february 2013.

1.9 following pressure from a number of sources that decision was modified and it was decided 
that detainees aged under 14 would continue to be held at Banksia Hill. a number of 
older detainees were also held at Banksia Hill for specific purposes. they included detainees 
who needed to be held in ‘observation’, those appearing before the supervised review 
release Board, and those appearing in court, whether in person or by video-link.  
Banksia Hill also continued to house female detainees.7

1.10 staff anxiety, distress and deflation were all too obvious during our site visits immediately 
after the event. there had also been substantial evidence of serious staff issues and 
problems of leadership and direction for a lengthy period prior to the riot.

1.11 Just over three months before the riot Banksia Hill had become the state’s only juvenile 
detention centre following the decision to turn the other juvenile facility, rangeview 
remand Centre (‘rangeview’) into a prison for young men aged 18 to 24. Banksia Hill 
officially became the sole juvenile detention centre on 5 october 2012 (‘the date of 
amalgamation’), with the transfer of the final group of rangeview detainees. at the  
time of the riot, however, it remained in transition. 

1.12 Banksia Hill had actually been in transition, to one degree or another, for over three  
and a half years. the announcement that rangeview would have a different role was 
made in May 2009 and in January 2010 it was confirmed that a ‘public private partnership 
arrangement’ would be used.8 amalgamation was originally anticipated for the end of 
2011 but the project was beset with building delays and a range of associated problems. 
this had contributed to uncertainty and risk. 

6 see [3.19–3.21].
7 a separate report will be published on the position of female detainees: see [1.47] below.
8 Hon Christian porter, Minister for Corrective services, State Budget 2009-10: Young adults’ prison addressing 

specific needs, media statement (14 May 2009); Hon Christian porter, Minister for Corrective services, 
Groundbreaking ceremony starts $30 million project to boost youth custodial services, media statement (20 January 2011).
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1.13 the old rangeview site, now called the wandoo reintegration facility (‘wandoo’),  
is operated by serco australia pty ltd (‘serco’) pursuant to a contract with the Department. 
wandoo was officially opened on 21 november 2012.

1.14 in late May 2013 the Department said it was actively working towards the return of all 
detainees to Banksia Hill by 15 July 2013. However, so many of the issues charted in this 
report remain unresolved that a mid-July return date for all detainees does not appear 
feasible, safe or prudent.9 However, it is important to start the process as soon as possible. 
on 25 June 2013 the Department advised that a ‘specific return date is not yet known.’10 

1.15 although the immediate trigger for this review was the 20 January riot, it examines a 
wide range of issues relating to juvenile justice, especially those relating to juveniles in 
custody. this should come as no surprise: there is always an element of spur of the moment 
opportunism in prison riots but they also invariably reflect systemic failings. every other 
equivalent report of any value, in australia or elsewhere, has come back to systemic issues. 

1.16 this report is critical on many counts and raises some challenging questions for 
Department employees at all levels with respect to leadership, management and staff 
culture. However, this is in no way a negative reflection on the large number of staff who 
have demonstrated professionalism and commitment throughout an extended difficult 
period, not least those who showed bravery, leadership and skill on the night in question. 
they deserve respect, gratitude and support. 

1.17 it is also acknowledged that the Banksia Hill redevelopment and the subsequent riot occurred 
at a time when the Department had to manage a large number of challenges and infra- 
structure expansion projects, especially in adult prisons. the $36 million budget for the 
redevelopment projects at Banksia Hill and rangeview constituted around five per cent 
of a $655 million expansion program for adults and juveniles.  

detaInees’ responsIbIlIty

1.18 this report does not address the responsibility of individual detainees for what happened 
on the night. those who are alleged to have committed criminal offences on the night 
should be dealt with formally, either by police charges or through the Department initiating 
action for detention centre offences under the Young Offenders Act 1994. 

1.19 whilst this report examines a wide range of factors which created a volatile situation, it must 
not be read as condoning the destructive behaviour of some of the detainees on the night. 

9 this is a matter that the inspector of Custodial services is continuing to monitor.
10 email advice to oiCs from the Deputy Commissioner Community and youth Justice (25 June 2013).  
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learnIng, Improvement and prIorItIes

1.20 this report focuses on evidence, facts, systems, processes and outcomes. However,  
it must be said that divisions between some staff and especially amongst senior departmental 
management were sometimes so marked that it was not always easy to separate problems 
from personalities. it would be a serious mistake, though, to blame a few individuals for 
the current state of affairs in youth custodial services or to believe that simply changing 
some faces will lead to improvement. systemic issues need to be addressed.

1.21 this report does not simply reflect on the riot but makes broad strategic recommendations 
designed to improve services, outcomes and efficiencies in the youth justice sector.  
they include the establishment of a new agency with responsibility for youth justice.  
if youth justice remains with the Department, outcomes are very unlikely to improve 
unless it becomes more open, responsive and prepared to follow through on commitments.

1.22 youth justice services – especially in a custodial setting – are inherently expensive and 
these costs must be factored in to government policies and planning. this report makes 
recommendations believed by the inspector to be necessary, but it also has regard to 
budgetary realities. the bottom line is simple: additional resources will be required  
over the short to medium term to stabilise and ‘reboot’ the system, but better use must 
also be made of current resources.

1.23 in taking decisions about the future, it must be remembered that there are other priority 
areas in corrections, notably the neglected and deteriorating position of women prisoners. 
this issue has attracted less public attention but had started to gain increased traction 
during 2012.11 improvements to youth justice services should not obscure or subsume 
these other priorities.

1.24 Change and improvement will not happen overnight and there are no ‘magic bullets’. 
However, it is important to set clear target dates for demonstrable improvement, and there 
is reason to be optimistic that with strong leadership this can happen. first, despite the 
problems of recent years, Banksia Hill was running well in the mid-2000s and many staff 
remain committed and ready to embrace positive change. secondly, over recent years,  
a number of other jurisdictions, including victoria and the australian Capital territory, 
have faced serious challenges in their youth custodial facilities which they have been able 
to turn around in less than two years by adopting an intelligent and holistic response.12

11 oiCs, Report of an Announced Inspection of Bandyup Women’s Prison, Report Number 73 (august 2011); 
standing Committee on public administration, Omnibus Report – Activity during 38th Parliament, report 15 
(november 2012). 

12 Comrie n, Review of Escape Incident at the Melbourne Youth Justice Centre on 19 May 2010 (unpublished); 
ombudsman victoria, Whistleblowers Protection Act 2001 Investigation into Conditions at the Melbourne Youth 
Justice Precinct (october 2010); aCt Human rights Commission, The ACT Youth Justice System 2011: A 
Report to the ACT Legislative Assembly ( July 2011). see [8.6–8.11]. 
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an evolvIng story

1.25 this report and its supporting review papers reflect the situation in late May – early June 2013, 
four months after the riot. a great deal has happened in this time, the extent of which 
would not have been predicted in late January. key developments include the following:

• The appointment of a new Minister for Corrective Services, Hon Joe Francis MLA 
on 21 March 2013, replacing Hon Murray Cowper Mla.

• The resignation of the Commissioner for Corrective Services, Mr Ian Johnson,  
on 26 april 2013, with the Deputy Commissioner adult Custodial, Ms Heather Harker, 
appointed interim acting Commissioner.

• very proactive engagement by the president of the Children’s Court and his colleagues 
in tracking the management of detainees after the riot. 

• A Supreme Court challenge to the legality of the decision to transfer children to 
Hakea prison.13 

• Revelation of a more negative budget situation for the state than had previously  
been anticipated. 

• Indications that the state government intends to give a sharper priority to prevention 
and diversion and to improved outcomes for prisoners and juvenile detainees on release. 

• Evidence of growing interest across a number of government departments and 
accountability agencies in the issues faced in the Department of Corrective services.

• Unprecedented levels of media interest, nationally as well as locally, in the housing of 
juveniles at an adult prison. 

1.26 these changes, combined with stakeholder expectations, gave added impetus to the 
inspector’s view that a broad approach needed to be taken to the terms of reference.  
this view has been supported by the Minister and a number of other government agencies. 

‘dIrected revIews’ 

1.27 the obligations and powers of the inspector of Custodial services (‘the inspector’)  
are set out in the Inspector of Custodial Services Act 2003 (wa). the inspector must undertake 
regular inspections of prisons, juvenile detention centres and court custody centres and 
report to parliament on these places at least once every three years. the inspector may 
also review any aspect of a custodial service relating to those facilities and associated 
administrative arrangements. 

13 Wilson v Joseph Michael Francis, Minister for Corrective Services for the State of Western Australia [2013] wasC 157. 
in this case the applicant challenged the lawfulness of the Minister’s decisions to declare units 5, 11 and 12 
at Hakea prison, to be a detention centre. this involved the circumstances which prevailed at the time the 
decisions were taken and whether the decision makers exceeded the power conferred upon them by the 
Young Offenders Act 1994. the court was not required to consider the appropriateness of the custodial  
regime put in place in the weeks following the riot and at page 8 of his judgement the Chief Justice stated 
‘any assessment of the appropriateness of that regime and its duration must take account of the security risks 
created by the riot and its aftermath, including in particular the unexpected relocation of detainees to a 
facility which was not designed for their use, and the seriousness of the offences with which the detainees 
had been charged, or in the case of sentenced detainees, of which they had been convicted. assessments of 
that character are best made by the Department and the inspector of Custodial services, not the court’.
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1.28 as the inspector is accountable to parliament, and not to the Minister or Commissioner 
for Corrective services, he or she is not subject to any absolute direction as to the scope, 
content or methodology of activities. However, s 17(2) of the Inspector of Custodial Services 
Act 2003 permits a Minister to issue a written direction to the inspector to carry out an 
inspection or review:

 the Minister may, in writing, direct the inspector to–

 (a) inspect a prison, detention centre, court custody centre or lockup;

 (b) to review a custodial service in relation to a prison or detention centre or a 
custodial service (CSCS Act) or an aspect of that service, 
and report on a specified matter of significance.

1.29 section 17(5) states that the inspector must comply with such a direction unless, in the 
inspector’s opinion, there are ‘exceptional circumstances for not complying’.14

1.30 on 21 January 2013, the then Minister for Corrective services, Hon Murray Cowper Mla, 
announced that he had directed the inspector to undertake a review of the 20 January 
incident. the terms of reference were announced on 24 January 2013. this is the first 
directed review to be undertaken by the office of the inspector of Custodial services 
(oiCs) since 2007.15

terms of reference

1.31 Most official reviews of prison riots stop at the point the riot is over. they examine the 
incident and its surrounding circumstances with a view to reducing the likelihood of  
such incidents occurring again. those issues form a key part of this inquiry but it was 
clear that the riot had profound consequences in terms of the management of detainees 
and the confidence, resilience and morale of staff. the inspector and Minister therefore 
agreed the following terms of reference:16

‘… a full investigation into all aspects of the incident, including:

• Context of the incident

• Facts of any contributing/causal factors

• Security and integrity of the cells

• Security systems and infrastructure

• Security practices and protocols for all staff

• Adequacy of crisis/emergency management planning and  
crisis/emergency management response

14 if the inspector refuses to comply with a direction, he or she must prepare written reasons for the refusal 
and publish those reasons in the inspector’s annual report: s 17(6).

15 previous directed reviews have included oiCs, Report of an Unannounced Inspection of the Induction and 
Orientation Unit and the Special Handling Unit at Casuarina Prison, report no. 1 (March 2001);  
oiCs, The Diminishing Quality of Prison Life: Deaths at Hakea Prison 2001–2003, report no. 22 (March 2004); 
oiCs, Directed Review of The Management of Offenders in Custody, report no. 30 (november 2005); and 
oiCs, Directed Review into an Incident at Rangeview Juvenile Remand Centre and its implications for Management 
and Reporting, report no. 41 (april 2007).

16 Hon Murray Cowper Mla, letter to the inspector (24 January 2013).
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• Temporary housing of juvenile detainees at Hakea Prison

• To report to Parliament on the findings at the conclusion of the review.’

1.32 in addition, the Minister directed the inspector ‘to review staffing levels at the facility 
and report on the management of the incident and its impact on staff.’17 

1.33 the importance of examining post-incident responses was reinforced when, within 24 hours 
of the terms of reference being announced, it became clear that the vast majority of the 
male detainees were destined for Hakea and that the minimum timeframe for the use of 
Hakea was five to six months.

1.34 the terms of reference refer to ‘a full investigation into all aspects of the incident, including…’ 
the specific points that are mentioned. this required a broad and flexible approach.18 

tImeframes and ongoIng engagement

1.35 this report and its supporting review papers reflect the position in late May/early June 
2013 but they will not become public until early august. this reflects the fact that the 
Inspector of Custodial Services Act 2003 includes a number of ‘due process’ protections.19 

1.36 these protections generate significant delays between the drafting and release of reports. 
this is less than ideal, especially in a situation such as this. However, there are some 
advantages. first, all key parties are aware of the contents of the report well before 
publication, and can give feedback or alert the inspector to possible errors. During the 
course of this inquiry, the inspector and staff have consulted with a wide range of 
interested parties. within government, these have included the Minister for Corrective 
services, the Department, the Department of premier and Cabinet, the public sector 
Commissioner and the Department of treasury. 

1.37 these discussions with government have been important in promoting progress  
and dialogue. they have in no way impinged on the inspector’s autonomy or 
parliamentary accountability.

17 Hon Murray Cowper Mla, media release, 24 January 2013, Terms of Reference for Banksia Hill Inquiry. 
http://www.mediastatements.wa.gov.au/pages/statementDetails.aspx?listname=statementsBarnett&stat
id=7157

18 see also paragraph 1.26 above. the provisions of the Inspector of Custodial Services Act 2003 would in any 
event have allowed the inspector to undertake an own motion inquiry unconstrained by terms of reference.  
the existence of a directed review cannot prevent the inspector pursuing other lines of inquiry if this  
is necessary in order to meet statutory obligations. 

19 as a Directed review under s 17 of the Inspector of Custodial Services Act 2003, this inquiry is not subject to 
the same provisions as inspection activities undertaken under sections of the act. in the case of inspections 
under ss 19, 21 or 22 which are tabled in parliament, any party about whom a critical comment is made 
must have the opportunity to make submissions (s 37) and reports of such inspections must be sent to 
parliament at least 30 days before they become public (s 35). although these provisions do not apply to 
Directed reviews under s 17, the inspector complied with the spirit of the provisions by ensuring the draft 
report and draft review papers were sent to the Department for comment. the report and review papers 
were also sent to parliament around one week in advance of tabling. 
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Inspector’s powers 

1.38 Directed reviews under s 17 of the Inspector of Custodial Services Act 2003 attract the same 
powers and protections as the inspector’s other activities. unlike a royal Commission, 
the Crime and Corruption Commission and the ombudsman, the inspector does not have 
the power to compel people to give evidence. However, the inspector’s powers do include:

• The power to do ‘all things necessary or convenient to be done for or in connection 
with the performance of ’ the functions (s 27); and

• Free and unfettered access to all relevant sites, employees, contractors and documents 
(ss 28–30).

1.39 it is an offence to hinder, resist, mislead, attempt to mislead, or to make false or misleading 
statements to the inspector or those undertaking work on his or her behalf (ss 32 and 49). 
it is an offence for a person to be victimised for providing information to or assisting the 
inspector (s 50). victimisation includes intimidation, harassment, and any other acts likely 
to cause detriment. the offence also covers anyone who attempts such acts or incites another 
to engage in such acts. in the context of a section 17 review, a failure to cooperate with 
the inquiry would also, in effect, constitute hindering the Minister and the government.

1.40 the inspector did not need formally to invoke these provisions. the Department 
established processes for sending requested information to the oiCs and generally 
responded in a timely and professional manner. Many people willingly volunteered 
their time and assistance and most staff actively engaged in the process. this was  
greatly appreciated and essential to the inquiry.

1.41 However, there were significant pockets of difficulty. the inquiry team sometimes 
encountered problems obtaining accurate and detailed advice and the selective ‘spin’ being 
placed on less than positive situations was frustrating. other key parties experienced 
similar frustrations, the president of the Children’s Court telling the inquiry: ‘frankly, 
senior management of DCs must stop giving things names or descriptions to create an 
impression of something which it is not.’20 it was also most concerning to hear consistent 
and credible accounts of staff being told, in effect, to ‘be careful what you say’ or to 
‘follow the official line’. ultimately such attitudes have served to undermine, not to 
enhance departmental credibility. 

related revIews

1.42 four other reviews are currently under way which relate to this report. 

office of the auditor general (oag) 

1.43 government allocated a budget of around $36 million to cover the amalgamation project, 
inclusive of some work at the rangeview site. this was around five per cent of a $655 million 
custodial infrastructure program. the projected completion date was the end of 2011 but 
the project was beset with delays.

20 His Honour Judge D J reynolds, Children’s Court of western australia, letter (22 May 2013). 
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1.44 the management of capital works projects is an area of interest to the auditor general. 
the Banksia Hill redevelopment project involved not only the Department but also the 
Department of Building, Management and works and private contractors. this added 
layers of difficulty to the amalgamation and created significant confusion in terms of 
transparency and accountability. 

1.45 Based on an assessment of his topic selection criteria the oag decided to undertake a 
performance audit of the redevelopment of Banksia Hill to house both sentenced and 
remand male and female detainees. this audit was conducted contemporaneously with 
this inquiry. the oag’s report specifically focussed on the following key questions:

• Was the planning and management of the project consistent with prescribed  
state government and good practice procedures?

• were risks associated with the development project identified and managed appropriately?

• Were significant goals and targets achieved?

1.46 for reasons of efficiency, there was a small amount of data and information sharing 
between oiCs and oag. it was also considered sensible to release the two reports 
together. tabling of the reports at the same time seeks to provide parliament with a 
greater context and a more rounded view of developments at the facility. the oag 
findings have proved to be consistent in every respect with those of this inquiry and  
in that sense, the reports provide valuable mutual validation. However, the two reviews 
were conducted fully independently. the oag report is separately published and stands 
in its own right. 

oiCs review of female Detainees 

1.47 female detainees in western australia generally number between 10 and 20. they were 
previously housed at rangeview and were transferred to Banksia Hill on amalgamation. 
they have remained at Banksia Hill since the riot. as the primary focus of this inquiry is 
male detainees, and it is three years since oiCs last examined the detention of females,21 
there was a discrete inspection of their circumstances during May 2013. the report of 
this inspection will be published in the last quarter of 2013. 

western australia police (wapol)

1.48 wapol were closely involved, both in the emergency response to the incident on the night 
and in conducting follow up forensic evidence gathering and investigations with a view  
to laying criminal charges. their review has essentially been concerned with investigating 
the individual criminal responsibility of the detainees for criminal damage or other offences 
on 20 January 2013. a number of cases have been progressing through the courts. 
wapol have willingly provided information and advice to this inquiry and this 
assistance is greatly appreciated.22

21 oiCs, Report of an Announced Inspection of Rangeview Remand Centre, report no. 69 (December 2010).
22 information provided by wapol included draft findings from their review, camera footage of the incident 

and radio recordings.
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Department of Corrective services operational review

1.49 the Department’s assistant Commissioner professional standards is conducting an 
‘operational review’ into four key areas: dynamic security and intelligence gathering; 
risk profiling of detainees and resultant management regimes; implementation of previous 
business improvement recommendations; and primary response team philosophy and 
function.23 at the time of writing, the Department’s operational review had not been 
finalised. However, there is nothing to indicate that it will differ in any essential respect 
from the findings of this report.

Inspector’s general functIons 

1.50 Most of the inspector’s activities are statutorily mandated, not discretionary. in particular, 
full inspections of prisons and juvenile detention centres must be carried out at least once 
every three years. reports of these inspections are publicly tabled in parliament and form 
part of the evidence base for this review.24 However, three years is too long to leave a closed 
environment without scrutiny. oiCs therefore adopts a ‘continuous inspection’ model 
which includes regular ‘liaison’ visits, tracking incidents at custodial facilities, and regular 
contact with the Department, service providers, key interest groups and families of prisoners.

1.51 an integral part of the system is the independent visitor scheme, administered by  
the inspector, under which members of the community, appointed by the Minister, 
regularly visit prisons and juvenile detention centres. the work of the independent 
visitors has proved invaluable not only in understanding the context of the riot but  
also in monitoring the position at Hakea and Banksia Hill subsequently.

1.52 the aims of the continuous inspection model include the ongoing identification of risks 
that exceed what could reasonably be expected in such an environment, and monitoring 
issues of safety and security, staff welfare, and the decent and humane treatment of prisoners 
and detainees. in accordance with the letter and spirit of the act, the inspector and staff 
have regular contact with the Minister, the Commissioner for Corrective services and  
all relevant departmental staff. 

23 the full terms of reference are as follows: Dynamic Security/Intelligence Gathering: what processes, if any,  
are in place to support these functions and how the natural linkages between security/intelligence gathering 
and other management processes are maximised. How performance is directly impacted by failure in these 
areas. Risk Profiling of Detainees and Resultant Management Regimes: the manner in which intelligence is used 
to assist in the profiling of higher risk inmates and consideration of the management options (disciplinary 
matters) as set out in the Young Offenders Act 1994 and how those options are exercised. Implementation 
(Degree of) of Previous Business Improvement Recommendations: identify how well embedded the lessons learned 
from previous incidents (including past security audits and compliance/directed reviews) were at the time  
of the incident. Primary Response Team Philosophy and Function: what was the level of understanding of the 
primary response team concept within Banksia Hill Detention Centre. Consideration of the initial and 
refresher training given to youth Custodial staff.

24 Inspector of Custodial Services Act 2003 ss 19–20; http://www.oics.wa.gov.au/go/inspections 
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1.53 the last formal inspection of Banksia Hill took place in June 2011. legally, therefore, 
another inspection was not required until June 2014. However, as Banksia Hill was in 
transition in June 2011 and faced significant risks and challenges, the inspector indicated 
that the next inspection would be held in March 2013. the decision to bring forward the 
inspection date was reinforced as Banksia Hill’s problems became increasingly apparent 
through the rest of 2011 and 2012.25

1.54 the 20 January 2013 riot meant there was no point conducting the full inspection 
scheduled for March 2013. However, issues of service delivery will need to be closely 
examined when the centre becomes fully operational again. subject to the outcomes of 
this review and other developments, a formal inspection will therefore be conducted 
during 2014. 

1.55 By and large, the other work of oiCs has continued as planned. However, there have been 
some adjustments to timing to accommodate the pressures generated for the Department 
and this office by the 20 January incident and its aftermath.

methodology 

1.56 this review was underpinned by a comprehensive methodology, including the examination 
of a significant number of relevant documents, interviews, surveys, workshops and observations 
from site visits.

review teams 

1.57 the terms of reference intersect. However, in order to provide a specialist focus and  
to build in processes of challenge and validation across the various terms of reference,  
the inquiry was divided into four focus areas which broadly reflect the terms of reference. 
these were:
• Emergency Management;26

• Security and Physical Infrastructure;27

• Management, Staffing and Amalgamation;28

• Post-Incident Management.29

1.58 four small teams, consisting of two or three people including independent experts,  
were allocated primary responsibility for examining each area. the skills of selected 
independent experts were used to supplement oiCs staff and to provide an important 
further level of independence and validation to the review.30 other oiCs staff played  
a key role in obtaining input from interested parties and providing research support. 

25 see Chapter 2.
26 this team examined the following terms of reference: ‘adequacy of crisis/emergency management planning 

and the crisis/emergency management response’ and including the initial transfer of detainees to Hakea prison.
27 this team examined the following terms of reference, tied back to issues of strategic direction, leadership and 

facility design and modifications: ‘security and integrity of the cells; security systems and infrastructure; 
security practices and protocols for all staff ’.

28 the written direction to the inspector included the request ‘to review staffing levels at the facility and report 
on the management of the incident and its impact on staff ’. 

29 this team addressed not only the term of reference ‘temporary housing of juvenile detainees at Hakea prison’ 
but also the management of the male detainees remaining at Banksia Hill. female detainees are the subject 
of a separate report: see [1.47].

30 section 31 of the Inspector of Custodial Services Act 2003 permits the appointment and authorisation of experts.  
the experts who contributed to this inquiry are listed in appendix a.
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1.59 a stand-alone review paper was produced on each of the focus areas, with the security and 
physical infrastructure area resulting in two papers.  in addition, a review paper was developed 
on the legal and administrative context in existence prior to, during and after the riot.

submissions, surveys and interviews 

1.60 processes included a call for submissions; meetings with parents and families; surveys of 
staff; surveys of detainees; briefings, interviews and workshops with staff, detainees and 
head office personnel; and engagement with key stakeholders and service providers. 
public submissions to the inquiry have not been separately published but are available  
on the oiCs website.31

1.61 the information solicited through these processes provides a rich resource and the positive 
engagement of all these people is gratefully acknowledged.

Data and Documentation analysis

1.62 a significant number of relevant documents were sought from the Department and 
examined. Documents were used to substantiate information received in submissions, 
surveys and interviews.

1.63 literature reviews and analysis in australia and overseas.

observation and on-site presence 

1.64 oiCs staff had a heavy on-site presence in both Banksia Hill and Hakea for the first month 
after the riot. this involved several visits a week including on weekends. following this, 
at least one site visit a week was undertaken through to mid-april. observations on the 
conditions of the detainees were recorded and oiCs staff engaged with staff and detainees 
to get a broad understanding of the issues faced as a result of the riot and use of Hakea as 
an alternative site to house detainees.

electronic and Digital information

1.65 electronic and digital information of the incident was examined. this included CCtv 
footage, camera recording from the police helicopter, radio traffic and recorded phone 
conversations from within Banksia Hill.

inter-state site visits and Discussions 

1.66 visits were made to juvenile justice centres in south australia, victoria, new south wales, 
Queensland and the australian Capital territory. the security ratings of the centres visited 
are comparable with those of Banksia Hill and accommodate similar juvenile populations, 
both sentenced and remand. the physical infrastructure, quality and extent of case 
management, and programs being offered to detainees were all examined to provide a 
comparison for Banksia Hill.

other sources 

1.67 one of the advantages of establishing an office of the inspector of Custodial services is 
that it can build its own independent records and sources. this familiarity and knowledge 
is invaluable in conducting an inquiry of this sort. in addition, there are a number of 

31 http://www.custodialinspector.wa.gov.au/
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other independent sources, including a handful of court cases and the work of other 
independent agencies. the sources used during this review include:

• Published OICS inspection reports of adult prisons from 2001 and of juvenile 
detention centres from 2003;32

• Other OICS reports including a 2012 Report of an Audit of Custodial Roof Ascents33  
and a 2009 issues paper: Remodelling Corrections for Juveniles and Young Men;34

• Detailed records of liaison visits by OICS staff;

• Detailed records of visits by independent prison and detention centre visitors;

• Relevant cases decided by the Children’s Court;35

• The 2008 report by the Auditor General: The Juvenile Justice System:  
Dealing with Young People under the Young Offenders Act 1994;36

• The work of the Ombudsman Western Australia; and 

• The work of the Commissioner for Children and Young People including the paper 
published during the course of this review.

1.68 the Department’s cooperation with the inquiry and its staff, in providing an extensive 
array of documents and information, as well as facilitating numerous timely meetings and 
interviews with senior executives and officers at all levels, is acknowledged and sincerely 
appreciated. in addition, the inquiry acknowledges and is grateful for the engagement and 
input of all of the other stakeholders and individuals who contributed to the inquiry. 

report and revIew papers

1.69 there were two main options in terms of reporting to parliament. one was to produce  
a single very long report, in which all supporting evidence and details would be provided. 
the other was to produce a shorter main report supported by published review papers.

1.70 the second option was selected for three reasons. first, this report is not a summary of the 
review papers but contains a good deal of additional analysis. secondly, while it is essential 
to provide the evidence base for reports, long reports tend to become unmanageable and 
gather dust on shelves. thirdly, while it is not essential to know their detail in order to 
understand the report, the review papers serve as important stand-alone resources in  
their own right. 

1.71 Copies of the draft report and review papers were provided to the Department for 
consideration and comment. the Department provided written responses and these have 
been taken into account in forming the views expressed in this report and supporting 
review papers.

32 all reports are available at www.oics.wa.gov.au/go/inspections. Juvenile detention centres did not originally 
come within the inspector’s jurisdiction but were added in 2003.

33 a summary is available at www.oics.wa.gov.au/go/reviews. the full version was not published because of 
some security concerns raised by the Department.

34 see, www.oics.wa.gov.au/go/publications-and-resources/issues-papers
35 these include Department of Corrective Services v RP [2012] waCC 5 and State of Western Australia v JAB 

[2013] waCC 3.
36 see, www.audit.wa.gov.au/reports/pdfreports/report2008_04.pdf
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Figure 1: Aerial view of Banksia Hill Detention Centre.
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 Figure 2: Site Map.
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Chapter 2

overvIew

2.1 this chapter and Chapter 3 foreshadow the more detailed analysis in Chapters 4 to 6. 
this chapter reviews Banksia Hill’s history and performance during the 16 years since  
it opened and discusses the risks that had been mounting from mid-2011. Chapter 3 
provides an account of the 20 January incident before comparing it with previous prison 
riots in western australia. it concludes by asking whether a major security incident was 
predictable in late 2012 to early 2013. 

2.2 the overall conclusions are clear and sobering. 

• A major security incident was entirely foreseeable given the risk factors at  
Banksia Hill and the causes of previous riots. 

• The Banksia Hill riot unfolded in ways that were not foreseeable but the starting 
point (a roof ascent which escalated) was all too common. 

• In January 2013, Banksia Hill was at high risk and had been for well over 12 months. 
there were innumerable weaknesses in terms of direction, leadership, management and 
staffing. these were compounded, but not created, by the physical redevelopment of 
the site.

• The regime offered to the detainees was not sufficiently active or positive.  
this led to understandable restlessness and frustration.

• Serious incidents can never be completely prevented at custodial facilities but the risks 
must be actively assessed, intelligently analysed and mitigated. the Department had 
taken too little proactive action to mitigate the risks and to provide central support. 
its failure to follow through on commitments had further exacerbated the risks. 

• The fact that the incident was resolved without serious injury is a tribute to all those 
involved on the night but this should not obscure the fact that much more should 
have been done by way of prevention and preparedness. 

• The Banksia Hill riot took a very different form from the riots at Fremantle Prison in 
1988 (‘the fremantle riot’) and Casuarina prison in 1998 (‘the Casuarina riot’). in 
particular, the detainees actively avoided violence towards people. nonetheless, there 
are very striking parallels in terms of the causes of all three riots. 

2.3 this is not a case of being wise after the event. the issues had been building over a long 
period and many people expressed that they were not surprised by the detainees’ actions. 
some staff said ‘it was coming’, ‘it was the riot we had to have’ or words to similar effect. 
the inspector had raised concerns with the Department and successive Ministers 
throughout 2012 and the Department had given specific commitments to address certain 
matters which were not followed through. in august 2012, concerned at the haste with 
which the badly delayed amalgamation was being pushed, the inspector advised that it be 
deferred and that immediate concerted action be taken over the next three months to 
improve Banksia Hill’s readiness.37 of course there is no guarantee that this would have 
prevented the riot, but it would have reduced the risk.

37 see [2.30–2.33].
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2.4 a new management team started at Banksia Hill in november 2012, right at the point of 
amalgamation. the team was so concerned at what it found that it developed a 240-point 
remedial plan.38 By January 2013 the team had made some progress against its plan, but much 
remained to be done.

2.5 in terms of explaining what happened, the primary focus of the Department in public 
comment, including in its evidence to the supreme Court, has been on opportunistic 
misbehaviour by detainees on the night, physical security deficiencies, and an assertion 
that detainees are now ‘different’ or ‘worse’ than they were.39 However, the factors that 
caused and contributed to the riot run far deeper. 

hIstory and desIgn

2.6 Banksia Hill is only 16 years old. the Physical Infrastructure Review Paper (which 
accompanies this report) contains a detailed account of the site, along with diagrams  
and pictures which illustrate its development and its strengths and weaknesses. in line 
with the Young Offenders Act 1994 and international conventions to which australia is 
signatory, Banksia Hill was purpose-built as a juvenile custodial facility and therefore 
intended to provide something different from a standard adult prison.

38 DCs, Juvenile Custodial Services Reforms – Tasks and Actions Report (18 february 2013).  
the fact that the new team was able to identify as many as 240 points is telling in itself.

39 see [8.51–8.62].

Photo 1: Rear view of a residential unit.
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2.7 as its name suggests, Banksia Hill is located on a raised site, and staff and detainees can see 
natural vegetation and landscape beyond the perimeter wall. it was designed to create a 
positive environment for detainees with a relatively open ‘campus style’ feel. the goals of 
the original design included clear management zones without oppressive fences, respecting the 
character of the landscape, utilising the natural benefits of the site, including an area of bush 
called ‘the hill’, and incorporating central open spaces into the centre’s programs and 
activities. it was regarded as a national benchmark, won awards, and heavily influenced 
the design of juvenile detention centres in Queensland and the australian Capital territory.

2.8 when Banksia Hill opened in 1997 it had capacity for up to 120 young people but 
commonly housed in the region of 80 to 100. there were four general accommodation 
units, each with 24 beds, and each named after a white explorer ( Jasper, karikin, lennard 
and Murchison) – a sad irony and unfortunate symbolism given that 70 per cent or more 
of Banksia’s population is invariably aboriginal. the general accommodation units have a 
central area where detainees and staff can mix and each cell has its own toilet and shower. 
the intent was to help detainees become more self-sufficient through tasks such as laundry 
and cleaning. there were also four self-care units and a unit (Harding) used for special 
purposes such as admissions, observation of at-risk detainees, and regression or punishment. 
except for some ‘buddy’ cells,40 there was certainly never any suggestion of double-bunking 
single cells – the very idea was anathema to the ethos and intent of the centre.

40 the aim of buddy cells is to allow prisoners and detainees to support each other whilst still having their own 
space. there are a number of different options, including larger-sized cells or adjacent cells with a door that 
can either be left open or locked closed. 

Photo 2: View across the central mall.
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2.9 in hindsight, some aspects of design and finishing could have been better considered. 
they include the need for more robust cells (in particular, fittings, windows, ceilings and 
observation and ventilation panels) and external protection to cell windows. it would also 
have been prudent for the designers to avoid low roofs adjacent to accessible walls and fences.41

2.10 since 1997 there have been numerous additions to the site. in late 2009 the turner unit 
opened. turner replicated the original general accommodation units and, despite the 
known problems of detainees climbing onto roofs, it had the same low roof. two very 
differently designed double-storey units, urquhart (males) and yeeda (females), opened 
in 2012.42 Contrary to the original intent and to accepted practice for juvenile detention 
in australia, 38 single cells have now been retrofitted with double bunks to cope with 
detainee population pressures.

2.11 the Physical Infrastructure Review Paper shows that in many respects Banksia Hill’s security 
challenges have been exacerbated by poor planning and incongruous ad hoc changes since 
1997. further changes have been made to the facility in the aftermath of the riot. Many of 
these again sit uneasily with the original design and may not entirely achieve their purpose.43

41 see the Physical Infrastructure Review Paper. 
42 the urquhart unit opened in mid-December 2012, around nine weeks after the boys had moved.  

there had been extensive double-bunking of single cells prior to this date.
43 see Chapter 4.

Photo 3: Early interior furnishings of units.
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1997 to 2008

2.12 like many custodial facilities, Banksia Hill has experienced peaks and troughs in performance 
and staff morale. the report of the first oiCs inspection, conducted in 2005, was extremely 
positive. the previous inspector said it was ‘certainly one of the best-performing institutions 
within the remit of the Department of Corrective services’ and added: ‘it is probably no 
coincidence that the Juvenile Justice Division … possessed a stable senior management team 
with a strong intellectual grasp of the objectives of detention and extensive corporate 
memory’.44 specific strengths in 2005 included detainees’ perceptions of safety,  
an ‘atmosphere of genuine positive regard’ and a busy structured day. areas identified  
for improvement included staff training and emergency management.

2.13 Banksia Hill’s performance had markedly deteriorated by the time of the second oiCs 
inspection in June 2008.45 progress against two-thirds of the 2005 recommendations had 
been less than acceptable, there had been a marked decline in staff morale, and increasing 
detainee numbers and inadequate staffing levels were leading to unscheduled lockdowns46 
and increased stress. the centre had also paid troublingly little attention to some marked 
security deficiencies. although these were promptly fixed following oiCs discussions with 
the then Minister, it demonstrated the lack of a proactive security culture. the inspection 
report called, amongst other things, for the recruitment of staff, an improved focus on 
aboriginal detainees, the provision of improved throughcare to detainees and the 
development of incentives for good behaviour.

2009 to 2010: plannIng for a new era 

2.14 prior to the september 2008 state election the liberal party committed to establishing a 
young adult facility (yaf) if elected. following the election, attention turned to the 
question of where the yaf might be located. in May 2009 it was formally announced 
that rangeview would be converted to the yaf and that Banksia Hill would be 
expanded to become the state’s sole juvenile custodial facility. 

2.15 the remodelling of Banksia Hill was therefore not prompted by a business case about  
the facility’s needs but by the desire to meet an election commitment. However, with a 
scheduled completion of late 2011, the Department had two and a half years in which to 
plan and deliver the project. planning started well in 2009–2010 with consultative groups 
being established within the Department and positive engagement with interested parties. 
However, progress needed to be swifter and momentum was not maintained.47

44 oiCs, Report of an Announced Inspection of Banksia Hill Juvenile Detention Centre, report no. 37  
(september 2006) iv–v.

45 oiCs, Report of an Announced Inspection of Banksia Hill Juvenile Detention Centre, report no. 58  
(December 2008).

46 this report uses the terms ‘lockdown’ or ‘lockdowns’ to refer to situations where detainees are locked  
inside their cells. During non-lockdown times detainees will still be confined within their locked unit, 
unless allowed outside for recreation, education or otherwise.

47 see Chapter 4.
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June 2011 InspectIon: some Improvements but stIll fragIle 

2.16 the most recent inspection of Banksia Hill took place in June 2011, at which time 
amalgamation was still being slated for early 2012.48 as the centre was in the midst of 
transition, oiCs decided to conduct a targeted review of specific issues rather than a 
comprehensive review of all services. the intention was to undertake another full review 
in 2013 following amalgamation. the report found a noticeable improvement in the 
overall climate and atmosphere at the centre compared with 2008, one of the most 
significant improvements being that fte staff numbers had increased. as a result, in June 
2011 Banksia Hill appeared better placed overall than in 2008. However, the situation 
remained fragile.

2.17 the fragilities identified in 2011 bear very directly on this inquiry:

• It was not clear that the amalgamated centre would have sufficient capacity for the 
detainee population.

• Despite the FTE numbers having improved, there were too many lockdowns of 
detainees, resulting mainly from staff shortages through issues such as accrued leave 
and workers compensation claims. these were causing disruption, frustration and 
risk. unfortunately, as in 2008, the Department was not adequately recording 
lockdowns so it was difficult to establish the full extent of the lockdown practice.

• Responses to detainee misbehaviour were inconsistent, poorly documented and 
sometimes legally questionable. 

• The quality of staff–detainee engagement was declining.

• There appeared to be a loss of momentum in respect of the change  
management processes. 

2.18 Many of the Department’s responses to key recommendations in the oiCs report were 
dismissive or non-committal. one of the most important recommendations was that the 
Department ‘reduce the number of scheduled and unscheduled lockdowns of detainees’. 
its initial response was ‘not supported’. this response was so contrary to the evidence that 
the inspector invited the Department to reconsider. the Department did subsequently 
alter its response to ‘supported in principle’, but its support was heavily qualified and 
accompanied by the comment that lockdowns were already being kept to a minimum. 
this passive acceptance of the status quo was inconsistent with the objectives and 
principles of the Young Offenders Act 1994 and out of line with good risk management.

2.19 another recommendation was that the Department ‘evaluate whether the responses to 
incidents at Banksia Hill and the consequences for such behaviour are sufficiently robust, 
with particular reference to incidents of violence’. this was ‘not supported’,  
the Department claiming that incidents were dealt with in a robust way ‘on a case by case 
basis’. recommendations regarding improvements to managing detainee misbehaviour, 
including the use of ‘regression’, generally received a lukewarm response at best. 

48 oiCs, Report of an Announced Inspection of Banksia Hill Juvenile Detention Centre, report no. 76 (March 2012).
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January to June 2012: escalatIng rIsks and faIlIng to meet commItments 

2.20 During the second half of 2011 and 2012, the inspector became increasingly anxious 
about the risks at Banksia Hill for the following reasons:

• The responses to the inspection of 2011 appeared unrealistic and out of touch;

• Incidents were escalating in frequency and seriousness, including numerous roof 
ascents, some of which involved standoffs or serious assaults and one which resulted  
in a dangerous escape in august 2012 (see appendix 3);

• Excessive ‘lockdowns’ due to staff shortages were having a negative impact on the 
regime for detainees;

• Divisions between staff and management were clear;

• There were frequent changes in management positions on site and in head office, 
with particular upheaval between December 2011 and april 2012;

• The building program was well behind schedule and unrealistic timeframes were 
being indicated for completion and testing; and

• Banksia Hill generally was not ready for amalgamation.

2.21 the decision of the president of the Children’s Court in Department of Corrective Services  
v RP49 on 22 March 2012 was another significant indicator of serious problems in youth 
custodial services. the Department had applied for an order under section 178 of the 
Young Offenders Act 1994 that rp be transferred to an adult prison because of his behaviour 
at Banksia Hill, including two serious assaults on staff and a major roof ascent. His Honour 
Judge reynolds declined to make the requested order. He fully acknowledged the 
seriousness of rp’s behaviour but expressed major misgivings about the way he had been 
treated at Banksia Hill, including the various ‘regression’ and ‘management’ regimes to 
which he had been subject. using unprecedentedly strong language, Judge reynolds  
held that rp’s treatment amounted to ‘psychological subjugation’ and was ‘cruel and 
inhumane’.50 His Honour also made particular note of the fact that rp had made real 
progress since being moved from Banksia Hill to rangeview, and that the Department 
had not provided a clear plan for rp if he was transferred to an adult prison. 

2.22 the case of rp should have heightened head office concerns about the management of 
detainees at Banksia Hill but, as with its responses to recommendations from the 2011 
oiCs inspection, there is no evidence of a reflective or proactive response. Despite the 
severe judicial criticism the Department did not institute its own internal investigation 
into the treatment of rp at Banksia Hill and downplayed the issues in its communications 
with staff.51 in a custodial environment a lack of reflection, responsiveness and learning 
will elevate risk.

49 [2012] waCC 5.
50 Department of Corrective Services v RP [2012] waCC 5, [94].
51 on 24 april 2012 a ‘broadcast’ was sent to a wide cross-section of departmental staff. the broadcast 

identified rp by name, prima facie in breach of s 17 of the Young Offenders Act 1994. it acknowledged that it 
had no grounds for an appeal but quoted very selectively from the judgment. at no point did it explain the 
grounds of the decision so that staff and management might understand and reflect on it. 
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2.23 it is of grave concern that, at around the same time, the Department did not follow through 
on commitments that it had given to the then Minister. the challenges facing Banksia Hill 
featured prominently in meetings and briefings involving the inspector, the two Ministers 
and the Commissioner throughout 2012. on 29 february 2012, the then Minister  
sought specific written advice from the Department as to the risk of further delays to  
the amalgamation and the strategies it would adopt to manage staff and union concerns. 
the Department provided the requested briefing two months later, on 26 april 2012.  
it advised that it had held a workshop in March and that the risk issues identified at this 
workshop included staff anxiety about change and concerns about safety, risks associated 
with the construction on site, the impact on staff and detainee morale of frequent 
lockdowns, gaps between staff and management expectations, and the difficulty of 
amalgamating two workforces. these risks were nothing new and should have been 
well-known but only three months earlier the Department had played them down.52 

2.24 in its briefing to the former Minister, the Department committed to nine risk-mitigating 
strategies:

• Provide continuous information to staff about the progress of the building works by 
newsletters, emails and by senior management walking around the centres each day;

• Re-establish the staff consultative committees and working groups which were in 
existence in the early planning stages;

• Accelerate the planned staff interchange between the two centres, starting in the 
‘coming weeks’;

• Work with staff to better understand and articulate their roles;

• Improve staff numbers by reducing the number of staff on workers compensation  
and sick leave;

• Set up a governance structure for the new position of Assistant Superintendent 
Compliance.

• Develop a new process for managing high-risk offenders;

• Be seen to be responding immediately to legitimate concerns about safety; and

• Update the risk register for the building program to include industrial issues.

2.25 although the Department took some steps on some of these strategies, the actions and 
outcomes fell far short of what would reasonably have been expected by the Minister  
or, indeed, by Banksia Hill staff.53 this placed the site and the Minister at further risk.  
the inquiry also sighted other examples of poor follow through on Ministerial advice. 

2.26 it is not the job of Ministers to run departments or to constantly follow up on assurances 
they have been given. the political accountability of Ministers is dependent on departments 
providing them with accurate, balanced advice, including the risks, and following through 
on commitments.

52 see [2.17–2.18].
53 for example, few staff exchanges happened; the creation of the new position of assistant superintendent 

Compliance was not actioned; the numbers of staff on workers compensation and sick leave increased 
further; the commitment to improved communication had no tangible effect and staff felt increasingly 
disempowered; and there was no evidence of improvement in the management of high-risk detainees.
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July to october 2012: amalgamatIon proceeds

2.27 a new Minister (Hon Murray Cowper Mla) took on the corrective services portfolio on 
21 March 2012. again, the amalgamation featured as an area of high risk in discussions 
between the inspector and the Minister, as well as between the inspector and the 
Commissioner. as shown in appendix 3, there were some very serious incidents during 
July and a dramatic high-risk escape in early august. the escape involved two detainees 
who left a supervised activity in the gymnasium and scaled a fence into the young women 
and girls’ precinct, which was still under construction. they used a brick or rock to break 
into and steal a vehicle belonging to a building contractor, striking the contractor on the 
back of the head and ejecting him from the vehicle. they then used the vehicle to smash 
through two roller doors and the mesh gate in the front gate of the centre. 

2.28 the august escape reflected not only extraordinarily high-risk behaviour, but also some 
serious security and safety issues. while the detainees could only escape because of 
weaknesses in the perimeter, this did not explain why they had not been better supervised 
and had been able to steal the vehicle. the Department’s internal review of this escape 
identified basic procedural security failings as the main cause.54

2.29 following the escape on 2 august 2012, prison officers from the Department’s emergency 
support group (esg) officers were deployed to Banksia Hill. they guarded the damaged 
sally port and patrolled the perimeter of the construction site. their presence continued 
for several weeks, until the completion of work to repair the sally port and install a new  
3.6 metre high fence around the girl’s unit. on 3 september 2012, the Department’s 
monitoring officers commenced work at Banksia Hill. their usual role is to monitor 
standards at privately operated prisons and this was the first time that they had been 
deployed to a public prison. they provided several reports per week to the Director  
state security. the reports immediately raised serious concerns about the abilities  
of the Banksia Hill workforce.55 

2.30 on 17 august 2012, the inspector provided detailed written advice to the Minister 
regarding the risks at Banksia Hill. He advised that in his view the risks were such that 
amalgamation should be deferred by a minimum of one month from the scheduled time 
(early october 2012), preferably longer. this would have given closer to three months to 
amalgamation. although this was still a relatively short time, it would have allowed more 
time for security testing, improved site and staff readiness, and the injection of immediate 
resources into issues relating to human resources and change management.

2.31 the 17 august advice included the following comments:

 if the only issue at Banksia was the buildings themselves, the timeframes to the units 
becoming operational would be extremely tight. By way of comparison, the rule of 
thumb in adult custodial has been that at least two months should be allowed between 
practical completion and occupancy. it is generally thought that this time is required 
for assessing and remedying faults and for thorough operational testing including 
scenarios, the development of local procedures and emergency plans, security testing 
by the esg and staff training and preparation. Certainly, there has been a far longer 

54 DCs, Security Services Directorate Banksia Hill Juvenile Detention Centre Escape Review (august 2012).
55 for further discussion on the work of the monitors see the Security Review Paper, Chapter 5. 
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lead in time at the adult prisons where new units have been added (albany, Casuarina, 
Hakea and karnet). it is also interesting to compare the new west kimberley regional 
prison. that reached practical completion on 10 august but the prison will not be 
officially opened for two to three months.56 then, quite appropriately, it will be filled 
gradually, primarily with relatively compliant kimberley aboriginal men and woman. 
even before the prison has opened, it has had a substantive superintendent and a number 
of other staff to support its development. Banksia faces more complex challenges, 
including the need to take larger numbers of less settled detainees and to amalgamate 
two staff groups with different cultures.57

2.32 the advice noted that deferring the handover of wandoo would need to be negotiated 
because serco had already made plans for staffing and physical redevelopment at the site, 
but that serco had indicated its willingness to negotiate. the advice concluded: 

 without being alarmist, there are significant risks with the proposed transition dates. 
these factors include the physical and cultural readiness of Banksia for such a move, 
the associated risk of industrial action, and issues relating to the decent and humane 
treatment of detainees.

 although nobody wants such an outcome, the accumulation of inter-related factors  
is such that, in my opinion, it is necessary for the Minister and the Department to 
consider whether the transition should be delayed by at least one month. such a 
deferral will bring a potential financial penalty but it is a case of weighing a number 
of competing risks. provided the time is used well, an extra month would allow  
some significant issues to be negotiated and progressed, time for Banksia to be  
better prepared, and time to mitigate the very real risk of industrial action.58 

2.33 the Department was provided with a copy of this advice and asked for its views. its advice 
to the Minister on 23 august 2012 acknowledged there were some issues with respect to 
staff and site readiness and said that these were being actively monitored. the former 
Commissioner noted that because of the risks there was likely to be a short delay in the 
transfers and that he was to be consulted before any transfers occurred. He also strongly 
emphasised the risk that ‘serco will be paid but not delivering the required service’  
if handover was deferred. 

2.34 By this stage, the Department was obviously in a difficult situation in terms of balancing 
the various institutional and financial risks. However, it seems clear that the wandoo contract 
timeframes were afforded too much weight compared with the Banksia Hill risks. 

2.35 During the rest of august and september, a number of initiatives were taken to try to 
improve staff security awareness and practices. overall, however, too little was done to 
address the issue of cultural fragility. nor was there sufficient attention to basic practical 
necessities at the point of amalgamation, such as staff familiarity with the site, clarity about 
rosters, having basic necessities in the new Banksia Hill units, and tidying up at rangeview.59

56 given that west kimberley regional prison is a new prison, the processes of testing are likely to take longer.
57 inspector of Custodial services, Advice to the Minister for Corrective Services Regarding the Banksia Hill/

Rangeview Amalgamation, 17 august 2012.
58 ibid.
59 see [6.69–6.72].
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october to november 2012: departmental u-turn on rIsk 

2.36 the Department’s advice to the Minister on 23 august 2012 noted that the Commissioner 
was to be consulted before any transfers occurred so he was satisfied regarding the risks.  
it might have been expected that this would lead to a documented security assessment and 
formal sign-off prior to the move. the Department has not provided any such documentation.

2.37 the head office security Directorate has commented that while some risks were present 
at the point of amalgamation, it was:

 ‘… pleased how Banksia had progressed in the lead up to the moves and did feel that 
they had ‘turned a corner’ i.e. movement control was improved, security training was 
well received and the formulation of the security Committee and other initiatives 
was progressing well.’60 

2.38 the female detainees were transferred from rangeview to Banksia Hill on 29 september 
2012 and the males between 28 september and 5 october 2012. the Deputy Commissioner 
Community and youth Justice told the inquiry that in early october he received verbal 
assurances from the Department’s security Directorate that the site was sufficiently stable. 
apart from a roof ascent incident on 2 october 2012, the transition appears to have been 
relatively smooth.61 

2.39 By 4.30 pm on friday 26 october 2012, however, the security Directorate had 
fundamentally altered its assessment. the Director emailed the Deputy Commissioner  
in chillingly prescient terms (emphasis added):

 the common themes relate to ongoing lockdowns due to perceived staff shortages, 
increased agitation amongst detainees and poor discipline and compliance to procedures 
amongst staff. I’m of the view that this situation is at crisis point and the risk of a major 
incident is very real. the decision making process regarding the allocation of staff and 
the justification for lockdowns seems to be geared towards the maintenance of the 
lockdowns…. there are also numerous documented cases where the monitors have 
observed staffing levels that would easily allow detainees to be unlocked.

 From a risk perspective, every major prison disturbance in Australia in the last 60 years has been 
the result of a drop in the living conditions of inmates to a critical level. The warning signs regarding 
a drop in hygiene, rolling lockdowns, lack of access to canteen, education and recreation, 
and poor staff discipline and morale are all present at Banksia and all point towards the very 
real possibility of a major disturbance or industrial action in the near future. security services 
have devoted a lot of time in delivering training and assisting with procedures, but i 
believe the issues at the centre are far wider (breakdown in discipline, communication/ 
relationships between managers and staff etc) and i would recommend that remedial 
action be taken asap.62

60 email from security Directorate to inquiry (11 March 2013).
61 see appendix 3.
62 Director security services, Department of Corrective services, email (26 october 2012).
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2.40 in november 2012, a departmental security assessment identified numerous matters 
requiring immediate remedial action and others requiring medium and longer term 
measures.63 some of these related to physical security but the issues ran far deeper and 
were often very basic. they included the movement control and supervision of detainees; 
staff/management communications; the lack of management visibility onsite; poor security 
management; staff shortages and lockdowns; and poor controls with respect to tools and 
other materials. the assessment found there was no security strategy, no searching strategy, 
no drug strategy and no strategy for the managing detainees over the hot summer months. 
it also found that the security function at Banksia Hill lacked ‘any proactive capacity and 
its reactive response is limited and underwhelming.’ 

how could thIs happen and where dId It leave banksIa hIll?

2.41 within just three weeks of the Department proceeding with amalgamation, its security 
Directorate therefore believed Banksia Hill to be ‘at crisis point’ and considered that  
‘the warning signs … are all present … and all point towards the very real possibility of a major 
disturbance or industrial action in the near future.’ 

2.42 the obvious question is how could amalgamation have been allowed to proceed only 
three weeks earlier? the inquiry has not been given a satisfactory answer, nor can it find 
one. the security Directorate told the inquiry that its concerns reflected a deteriorating 
situation at Banksia Hill over the ‘several weeks after the moves’. similarly, in feedback  
on the draft report, the Department has said:

 it has to be appreciated that correctional facilities are dynamic environments and that 
the stability/temperature of a facility can change rapidly….in support of how things can 
change, one of the monitors commented that in their opinion ‘the centre had taken a 
turn for the worse that week’. 

2.43 the inquiry fully understands that circumstances and risks can sometimes change rapidly. 
However, and all of the risk factors so eloquently articulated on 26 october 2012, were of 
depressingly long standing,64 as were the issues identified by the november 2012 security 
assessment. the point is that these matters should have featured prominently throughout 
the redevelopment project, including in the thinking of the Commissioner’s executive 
team (Cet), in ministerial advice, and in decisions regarding the amalgamation date. 

2.44 it is important to reflect on questions of knowledge and follow up at higher levels of the 
Department, not just on the security Directorate. first, while some specifics may have 
changed, the fundamental underpinning problems had been evident for at least 12 months 
prior to amalgamation. nobody in relevant senior executive positions should have been 
unaware and there was clearly a corporate, not just a security directorate responsibility.65 
secondly, on a conservative count, there had been 36 key incidents from January 2010  
to December 2011, including an escape, some serious assaults and numerous roof ascents. 
 

63 DCs, Security Assessment of Banksia Hill Detention Centre (november 2012).
64 all of the examples of deterioration provided in the Department’s response to the draft report reflected 

long-standing problems at the site. they were not recent aberrations.   
65 see also [2.36] regarding the lack of formal documentation. 
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internal reviews were undertaken into specific incidents but the situation called for a 
systemic analysis, commissioned by the executive, of what was going wrong at the centre.66   

2.45 at the point of amalgamation in october 2012, Banksia Hill was therefore seriously exposed. 
the new management team, which had started in november 2012, had made some progress 
by the time of the January 2013 riot but they faced a colossal task. they could not reasonably 
have been expected to do more in this time.

66 see appendix 1 and [4.63–4.76].

Book 2.indb   28 30/07/13   8:42 AM



29DirecteD review into an inciDent at Banksia Hill Detention centre on 20 January 2013

wHat HappeneD on 20 January anD was it preDiCtaBle?

29

20 January 2013 

3.1 on 20 January 2013 Banksia Hill was holding a total of 206 detainees. they ranged in age 
from 13 to 19 years and 185 were male and 21 were female.67 

3.2 such numbers meant the centre was crowded but at least it was operating with an almost 
full complement of staff for the day shift.68 this followed considerable periods of staff 
shortages which had resulted in unscheduled lockdowns. it was hot (34 degrees) but in 
the words of one senior staff member, it had been a ‘fantastic day’.

3.3 the normal lockdown time is 6.00 pm, but at 5.45 pm, staff around lenard unit noticed 
some unusual detainee interactions and signals. they contacted the shift manager who 
immediately advised staff in lenard to commence the evening lockdown early. as soon as 
the process of lockdown had started three male detainees absconded from the unit.

3.4 the three detainees ran to the girls unit (yeeda) where they scaled a management fence 
topped with barbed wire and climbed onto the roof. emergency lockdown procedures 
were implemented whereby staff secured the remaining detainees in their cells. at the 
instruction of the shift manager, one staff member remained in each unit while other staff 
joined the recovery team to form a protective cordon around the girls unit. By this time, 
the detainees had ‘armed’ themselves with rocks – of which there was an abundant supply 
– and a metal aerial. in accordance with accepted practice, staff retreated to a safe distance 
and continued monitoring the actions of the detainees. the detainees remained on the 
roof for several minutes.

3.5 the three detainees then descended from the roof and ran past two officers who were making 
their way towards the cordon. they reassured the officers as they passed that they had no 
intention of hurting them. they then went towards the gatehouse where they encountered 
two youth custodial officers who were escorting visitors from the facility. as the detainees 
approached the gatehouse one of the officers verbally challenged the detainees, instructing 
them to get on the ground. this deterred the detainees who responded by changing 
direction and heading over to the administration area, where they climbed onto the  
roof of the education building. the visitors were escorted safely from the facility.

3.6 the detainees moved across the roof and one detainee threw a rock at a staff member with 
whom he had a previous altercation earlier that day.  the rock missed the staff member.

3.7 the shift manager controlling the incident reminded staff to stay at a safe distance from 
the detainees. He instructed staff who had remained in the units to lock themselves in  
the unit offices. He also began notifying senior Department officers of the incident and 
requested assistance from the esg.

67 the detainee profile is discussed at [3.22–3.23].
68 see [4.18–4.21].

Chapter 3
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3.8 while these events were occurring, the primary response team (prt), made up of 
Banksia Hill staff, was being assembled at Harding unit. within 15 minutes of the detainees 
absconding, the first team members had managed to congregate and were in the process 
of donning their protective gear. However, by this time the detainees had made their way 
across to Harding unit where they proceeded to use loose pavers and debris to break a 
detainee out of his cell. the cell was breached in approximately 90 seconds, just moments 
before the prt entered the cell.

3.9 two minutes later a fifth detainee was assisted to break out of his cell from a different 
unit. a sixth detainee was assisted to break out of another unit eight minutes after that. 
some of the detainees headed towards the gatehouse where a rock was thrown against  
the gatehouse door. this raised concerns that detainees might attempt to escape.  
the shift manager therefore instructed the gatehouse to call the police to assist in 
securing the centre’s perimeter.

3.10 in response to the detainees breaching their cells, the shift manager instructed staff to 
assemble at the staff amenities building for their safety and to ensure the security of keys 
that are carried by staff members. where needed, the prt assisted staff members to 
evacuate from the units. once all staff members were accounted for the prt formed a 
cordon around the staff amenities building.

3.11  the situation then escalated rapidly, with more and more detainees being assisted to  
break out of their cells. for the next hour and a half, detainees ran unimpeded around the 
centre causing considerable damage, especially to the living units. they formed and  
split groups fluidly, while assisting more and more detainees to get out of their cells.  

Photo 4: Builder’s rubble from around the site was 

easily accessed by the detainees during the riot.

Photo 5: Typical items available to detainees and used 

to cause damage to the buildings during the riot.
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a number of detainees broke out of their cells without assistance, sometimes making their 
way through a4-sized observation windows on the inside of the unit. Detainees did not 
attempt to injure staff or each other.

3.12 approximately an hour after the first detainees had absconded, centre management and 
the esg arrived at the centre. an incident control facility was activated above the gatehouse 
and assistance from the police helicopter was requested.

3.13 the esg superintendent took control of resolving the incident. He planned a response 
utilising all available resources, including the police and the canine unit. extensive planning 
was undertaken on how to contain the detainees, prior to entering the facility.

3.14 once entering the facility, esg and the police executed a coordinated response that resulted 
in the reapprehension of the majority of detainees known to be out of their cells within 
10 minutes. However while these detainees were being apprehended, other detainees 
continued to break out of their cells. it took a further four to five hours to secure all  
the detainees.

Photo 6: Example of cells breached via observation panels.
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3.15 in total it was estimated that 61 detainees – one-third of the male detainee population –  
had broken out of their cells during the riot. in addition to the 61 detainees who had 
exited their cells, a significant number caused internal damage to their cells.

3.16 Detainees apprehended outside of their cells were held on a basketball court. they were 
joined by detainees whose cells were no longer functional due to damage caused by 
themselves or others during the riot. in total, 73 detainees were held on the court until 
arrangements could be made to transfer them to Hakea. the transfers started just after 1.00 am.

3.17 while on the basketball court, medical staff provided attention to any detainees who had 
injured themselves during the riot. Many detainees had sustained minor cuts and grazes; 
however, one detainee sustained a deep cut to his leg which required hospital treatment. 
in addition, while awaiting transport to Hakea, there was an altercation between a detainee 
and an esg officer that resulted in the officer being bitten.  

3.18 welfare checks of detainees still in their cells were first resumed in Harding unit just 
after 10:00 pm, four hours after the incident began.  

Photo 7: Cell damage. 
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what dId and dIdn’t happen: ‘rIot’, ‘war Zone’, ‘bomb sIte’?

3.19 the 20 January incident involved mass disorder on a large scale and a loss of internal 
control for a period of between one and a half and two hours. it goes without saying  
that this is extremely serious. However, it is important to reflect rationally on what did 
not happen as well as what did happen. this is relevant to understanding the causes of  
the incident, why it took the course that it did, and to constructing appropriate responses. 

3.20 the media, the Department and others have used the word ‘riot’ to describe the events  
of 20 January. under western australian law, a ‘riot’ involves three or more people  
acting ‘in so tumultuous a manner as to disturb the peace’.69 this is a fair description of 
the seriousness of the incident and its affronting nature. However, the word ‘riot’ tends  
to conjure up images of arson, hostage taking, violence targeted at individuals, or escape 
attempts. some of these ingredients were evident in the fremantle prison riot of 1988  
and the Casuarina prison riot of 1998 but none were present on 20 January:70

• The detainees’ aim appeared to be property damage, especially in and to living units;

• There was no attempt to escape;71

• No fires were lit;

• Although staff were understandably traumatised by the riot, detainees did not target 
staff with violence;72

• There was no intent or attempt to take hostages;

• There is no evidence of gang related violence;

• There is no evidence of male detainees taking the opportunity to target other male 
detainees; and

• Although the female unit was badly damaged by the males who were running loose, 
and there have been some reports of verbal profanities by male to female detainees, 
there is no evidence of assaults or of specific threats to individual female detainees.  

3.21 the physical damage caused at Banksia Hill – primarily damage to glass and windows – 
was unacceptable, affronting and costly. in addition, a large number of people were 
traumatised, including detainees as well as staff. nothing in this report should be 
construed as condoning what happened or downplaying its seriousness and impact. 
However, terms such as ‘war zone’ and ‘bomb site’ are flamboyant and misleading.73   

69 section 62 of the Criminal Code (wa) states that a riot occurs when ‘three or more persons, with intent to 
carry out some common purpose, assemble in such a manner, or, being assembled, conduct themselves in 
such a manner as to cause persons in the neighbourhood to fear, on reasonable grounds, that the persons so 
assembled will tumultuously disturb the peace, or will by such assembly needlessly and without any reasonable 
occasion provoke other persons tumultuously to disturb the peace’.

70 see [3.30–3.36] below.
71 one detainee threw a rock against the gatehouse door but this did not constitute an attempt to escape. 
72 only one assault charge has been laid. this arose when the detainee in question resisted being restrained by 

an officer. on other occasions, detainees avoided staff rather than directly confronting them. the lack of 
injuries is also a reflection on the strong focus on staff safety in the course of managing the incident:  
see Chapter 5 and the emergency Management review paper.

73 these phrases were used by departmental representatives to describe the damage to the site when giving 
evidence to the supreme Court and were widely used in subsequent media. unfortunately this stoked public 
misconceptions.
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detaInee profIle and Involvement

3.22 appendix 4 provides important details of the detainees held at Banksia Hill on  
20 January 2013 by age, legal status, gender and aboriginality:

• There were 207 detainees, 186 male and 21 female.74

• 136 detainees were Aboriginal (66%) and 71 were non-Aboriginal.

• 106 were sentenced (51%), 99 were remanded in custody and two were arrestees. 

• Aboriginal over-representation was most marked in the younger age groups:

 • The youngest detainees were 13 years of age. All were Aboriginal.

 • 65 detainees (31% of the total population) were 15 or younger. Fifty-two (80%)  
 of this group were aboriginal.

 • 24 detainees (11% of the total population) were already 18 years of age or more.  
 Nine (37%) of this group were Aboriginal. 

• The younger the detainee, the more likely they were to have come from outside the 
metropolitan area.

3.23 it has not been possible for this inquiry to obtain accurate information about who was 
involved in the riot and the extent of their involvement because the Department has failed 
to maintain good records.75 the tables in appendix four concern the 73 detainees who 
were transferred to Hakea prison on the night. these figures are an under estimate of the 
numbers actually involved but they nevertheless provide a general guide.

• A higher proportion of non-Aboriginal detainees (38%) was involved than Aboriginal 
detainees (33%).

• The 17 year olds were by far the most active participants relative to their numbers. 
the 16 year olds were the next most active. the majority of 13 to 15 year olds and  
18 to 19 year olds were not involved.

• Detainees from the metropolitan area were the most likely to be involved.

• Engagement in the riot spread across all living units, with Lenard Unit (the starting 
point) having the highest level.

contrIbutIng and causal factors: explanatIon and descrIptIon  

3.24 the terms of reference direct the inspector to investigate ‘causal/contributing factors’ 
behind the incident. the term ‘contributing factors’ was deliberately chosen to reflect the 
fact that riots in closed institutions rarely involve a simple ‘cause and effect’ relationship.  
instead, they reflect a complex interplay of factors. invariably, this means that inquiries 
such as this must examine systemic longer-term issues, not just immediate site-based 
matters. the smith report into the Casuarina riot put the point as follows:

 the team has rejected the explanation that the causes of the riot can simply be traced 
to the events at Casuarina on Christmas Day. it is useful to think in terms of a 
continuum of explanation so that some causes are seen as proximal (specific) with

74 the figure of 206 has also been used as one male detainee was received into Banksia Hill on the night itself.
75 see [5.67–5.68].
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 others being more distal… [t]he full picture has to be examined so that an 
understanding of how these factors interact can be appreciated.76

3.25 there was a strong element of opportunism in the way the riot unfolded on the night 
itself and it is important not to over-intellectualise what happened. However, it is also 
important not to confuse descriptions of what happened with explanations for those 
events. at best, descriptions explain what happened and how it happened, they do not 
explain why. as the smith report put it:

 in the analysis of the causes of any event, explanations can range from the general  
to the specific. there are dangers in explanations that focus too heavily at either end 
of that continuum. explanations that focus only on those factors that are obviously 
involved (in this case the ‘stolen drugs’) offer not so much an explanation as a 
description of events.77

3.26 the Mcgivern report into the fremantle riot also made some pertinent observations. 
the Department had claimed that the riot was escape-related but Mcgivern found no 
evidence to support this. He noted that ‘explanations’ which are attractive to administering 
departments should be carefully scrutinised: ‘the reasons why this explanation would be 
attractive to the Department are fairly obvious but are unacceptable’.78

3.27 similar issues have arisen for this inquiry. the Department initially used terms such as 
‘out of control parties’ and ‘mob mentality’ and focused on the fact that detainees had 
been able to exit their cells. such comments cannot explain why: (i) the riot occurred  
at Banksia Hill (and not in any other facility holding a potential ‘mob’); (ii) it happened 
at this time in the institution’s history; (iii) it took the particular form that it did 
(predominantly property damage); or (iv) why somewhere between one-half and two-
thirds of the population chose to become involved in an incident that started with just 
three detainees climbing on the roof of a unit. 

3.28 another proposition which has been repeated as if it is proven fact is that detainees are now 
very ‘different’ from what they were and much harder to manage. this argument may be 
‘attractive to the Department’ but, as discussed later, is highly problematic.79 the Department 
has not been able to provide any evidence to support the proposition and the issue did not 
feature prominently in its planning for the redevelopment.

staff perceptIons of causes

3.29 staff who responded to the survey conducted for this inquiry overwhelmingly identified 
systemic factors as causing the riot. the top four factors were staff shortages, lockdowns, 
the amalgamation and poor leadership. significantly, given much of the post-riot commentary, 
building weaknesses ranked much lower, ‘detainee characteristics’ was rarely mentioned, 
and few staff believed that a ‘lack of defensive tools’ was a factor.

76 smith le, Report of the Inquiry into the Incident at Casuarina Prison on 25 December 1998 (1999) (‘the smith report’) 
[5.1.3]–[5.1.4].

77 ibid, [5.1.1]. 
78 Mcgivern J, Report of the Enquiry into the Causes of the Riot, Fire and Hostage Taking at Fremantle Prison on the 

4th and 5th of January 1988 (1988) (‘the Mcgivern report’) 21–22.
79 see Chapter 8. 
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 Table 1: Staff Perceptions of the Causes of the Riot

Overall, why did you think the incident occurred?

theme
number of 
responses

% of 
responses

staff shortages 46 47.9

lockdowns 32 33.3

amalgamation 25 26.0

poor leadership 21 21.9

lack of Consequences 20 20.8

Cell/Centre physical security 19 19.8

lack of staff Consultation 18 18.8

lack of education/programs/recreation 16 16.7

gender Mixing 14 14.6

low Morale and/or apathy 14 14.6

overpopulation 14 14.6

lack of policies/procedures 12 12.5

remand/sentenced Mixing 12 12.5

‘welfare’ Mentality 11 11.5

Centre Design 10 10.4

Heat 10 10.4

Building and Construction 9 9.4

inconsistent Detainee Management 8 8.3

training 8 8.3

‘prison guard’ Mentality 7 7.3

staff Culture 7 7.3

staff failings - supervision and/or interaction 7 7.3

age of Detainees 6 6.3

Burnout 6 6.3

Detainee attributes 6 6.3

lack of Defensive tools 5 5.2
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lessons from other western australIan rIots

Comparison of key findings

3.30 fortunately prison riots are rare and there has been no previous incident of comparable 
magnitude in western australia’s juvenile custodial facilities. Consequently, there are  
no previous equivalents of this report. However, it is valuable to compare the causes  
and dynamics of the Banksia Hill riot with the riots at fremantle prison in 1988 and 
Casuarina prison in 1998. 

3.31 the smith report provided a table comparing the factors involved in the Casuarina and 
fremantle riots. the issues in black in the following table are taken from the smith report. 
the factors in blue have been added to better summarise the causes and dynamics at 
Banksia Hill.80

 Table 2: Banksia Hill, Casuarina and Fremantle Riots Compared

feature/factor fremantle 
1988

casuarina 
1988

banksia hill 
2013

Crowding81 yes yes yes

strained infrastructure yes yes yes

Boredom – lack of 
occupation

yes yes yes

festive (summer) season 4–5 January Christmas Day 20–21 January

outside normal routine yes yes yes

escalation in  
serious incidents over 
preceding period

yes yes yes

significant gain of inmate 
power before the riot

yes yes no overt ‘power 
play’ but numerous 

serious incidents 
which challenged 

authority and a lack 
of clear and 

consistent responses

negotiation with officers 
before the riot

yes yes no

the sequence of events 
during the day in question 
added to existing 
discontent

yes yes no

less than sufficient staff yes yes not on 20 January 
but this had been a 
significant problem 

over preceding 
months

80 for evidence and further discussion, see the accompanying review papers.
81 see [4.18] for discussion of ‘crowding’ and ‘overcrowding’.
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feature/factor fremantle 
1988

casuarina 
1988

banksia hill 
2013

fires lit by prisoners yes attempted no

standoff between prisoners 
and staff prior to riot

yes yes no

‘ringleaders’ yes yes started by a few  
key players but no 
apparent ‘organised 

ringleaders’

Mob mentality yes yes yes

fairly spontaneous 
exploitation of opportunity 
(‘not planned apart from  
a degree of haphazard 
planning on the day’)82

yes yes yes

focused grievance yes no not focused on a 
specific ‘grievance’ 

but underpinned by a 
very strong sense of 

frustration (especially 
about the frequency 

of lockdowns)

Multiple sites of attack no yes yes

surprise element83 yes no no  
(roof ascents were 

common) 

Hostages taken yes no no  
(and no attempt)

aboriginal dimension no yes only in that they 
constitute 70% of the 
detainee population

loss of internal control yes yes yes

physical damage yes yes yes

staff assaulted   yes84   yes85 no

assaults on other 
prisoners/detainees86

- - no

attempt to escape no no no

easy access to improvised 
tools and weapons

no no yes

82 the smith report used this phrase of both Casuarina and fremantle: smith report [4.4.2].
83 this appears to refer to the start of the incident.
84 fifteen officers were injured including some who suffered serious burns: Mcgivern report, 11.
85 twenty-one staff and two prisoners needed hospital treatment: smith report [3.1.1].
86 the Mcgivern and smith reports do not say much on this issue.
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feature/factor fremantle 
1988

casuarina 
1988

banksia hill 
2013

access to drugs or attempts 
to access drugs

no yes no

problems in terms of head 
office direction, structure 
and morale

- yes yes

poor communication, 
collaboration or continuity 
within the directorate and 
across the department

- yes yes

instability in local 
management over 
preceding period

- - yes

facility in transition functions and  
roles evolving

functions and 
roles evolving

in major transition

inadequate central 
planning

yes  
(new prison 

desperately needed)

yes  
(prison crowded 
and being asked 

to fulfil too 
many roles)

yes  
(key problems 

included poorly 
managed 

amalgamation and 
lack of clear 

philosophy and 
procedures)

staff ‘fragility’ or 
uncertainty

- yes87 yes

poor security culture - - yes

problems with responses to 
prior incidents (and limited 
options for managing 
misbehaviour)

yes yes yes

previous incidents had 
started in a similar way 

no no yes  
(frequent roof ascents)

staff responded bravely and 
well in the immediate crisis 

yes yes yes 

limited emergency 
management planning or 
culture

yes yes yes

poor coordination between 
prisons and police

- yes no

Mismatch between facility 
design, management 
philosophy and prisoner 
profile

yes yes yes

87 the smith report characterised staff attitudes as ‘resigned resentment’. 
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‘tinderbox’ and ‘spark’ 

3.32 the matters set out in table two with respect to Banksia Hill are discussed more fully  
in the following chapters but some contrasts and similarities are immediately apparent.

3.33 the table shows that the dynamics of 20 January 2013 at Banksia Hill were very different 
from the fremantle and Casuarina riots.88 there were no assaults on staff, no assaults on 
other detainees, no serious injuries, no fires, and no hint of hostage taking. there was also 
good collaboration between police and the Department. 

3.34 turning to the question of cause, the smith report analysed the Casuarina riot in three 
stages: systemic neglect (stage one) led to a ‘tinderbox’ (stage two), which was ignited  
by a ‘spark’ on the day (stage three). it is useful to refer to this analogy in comparing the 
three riots.

3.35 table two shows that the ‘sparks’ were somewhat different for each riot. all three riots 
involved a ‘fairly spontaneous exploitation of opportunity’, but at Casuarina and fremantle 
staff-prisoner tensions had been building for some time and immediately before the riots, 
there had been ‘stand offs’ and negotiations about prisoners’ concerns. at Casuarina and 
fremantle, the sequence of events on the day had specifically contributed to the tension 
and both riots had identifiable ringleaders. none of these features was present at Banksia 
Hill. in fact the preceding day had been positive, detainees generally avoided confronting 
staff and the starting point – three boys on a roof – had a depressing familiarity.  

3.36 the dynamics and sparks therefore differed at Banksia Hill. However, table two shows 
that it was certainly a ‘tinderbox’. there is a striking alignment between the stress factors 
in all three riots. these included staff shortages, crowded and strained infrastructure,  
lack of a normal busy routine due to the summer or holiday season, increasing numbers of 
serious incidents, staff fragility, a facility in transition, poor management and leadership, 
and poor communication, collaboration and continuity at head office level. 

conclusIon: was a rIot predIctable?

3.37 there was no obvious immediate ‘spark’ for the Banksia Hill riot on 20 January but it 
began as an all too common and totally predictable event: a roof ascent. it then escalated 
in ways that surprised staff but all the key stress factors were there. as shown in Chapter 2, 
the stress factors had also existed at Banksia Hill for some considerable time.

3.38 in summary, the risks had been building for at least 18 months prior to the riot. 
Combined with poor governance and inadequate follow-up, those risks were very high 
when the Department decided to proceed to amalgamation in october 2012. the problems 
were so entrenched that the new management team, which started in november 2012, 
could not have been expected to have resolved them by the time of the riot.

88 see also [3.20] above.
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3.39 the smith report’s summary of the systemic neglect which created the tinderbox at 
Casuarina 1998 is reproduced below with some changes to the names of department  
and divisions.89 it directly mirrors the situation at Banksia Hill:

 the stage was set … [over the preceding five years] … and involved the gradual 
decline in the ability of the … [Department] to provide a structure, resources or 
direction for the good management of prisons…. [t]he complex [corporate] structure 
… distanced those in senior positions … from responsibility for the state of prisons. 

 in this period, many of the conflicting divisions … were formed and a growing sense 
of mistrust and defensiveness grew. at the end of this period, a concern with economies 
led to a diminution of training … to exacerbate these problems, the ensuing period 
saw the changes in … senior management positions interspersed with long periods of 
acting arrangements. the [relevant division] lacked continuing clear direction which 
set the scene for the creation of the tinderbox. 

89 smith report, [5.3.2]. 
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Overview

4.1 in his landmark 1991 inquiry into prison riots in the united Kingdom, lord Justice 
Woolf emphasised that stability in a custodial environment comes from striking the right 
balance between order, control and justice.90 Stability also hinges on having a clear sense 
of direction. banksia Hill has not struck the right balance and instability has been the 
inevitable consequence.

4.2 by contrast, Western australia’s best performing custodial facilities have struck the right 
balance. albany regional Prison exemplifies this. Strong leadership and good proactive 
management give the prison a clear sense of direction and purpose. Staff know what they 
are doing, why they are doing it and what the rules are. there is a strong focus on keeping 
prisoners occupied, and on positive staff–prisoner relationships, and staff play a central role 
in the case management of prisoners. Prisoners can earn incentives for good behaviour 
and poor behaviour attracts a firm, fair and consistent response.91 detention centres are 
not prisons but in terms of basic people management there are many lessons in this for 
banksia Hill.

4.3 casuarina Prison provides another pertinent example. following the 1998 riot, 
management fences were erected around the accommodation units. these fences provide 
a degree of physical separation but nobody would seriously suggest that this is the reason 
there has not been another riot. that is down to the fact that the prison has worked hard 
to provide an active structured day for prisoners, in addition to intelligently managing a 
complex prisoner mix through a focus on dynamic security.92 

4.4 Security in a custodial facility comprises three related elements:

• Physical Security – integrated physical structures and mechanical and electronic systems.

•	 Procedural (or Process) Security – effective systems and processes to ensure the 
coherent, consistent and coordinated application of measures such as controlling 
movements around the site, searching of people in custody and screening of visitors.

•	 Dynamic (or relational) Security – a busy regime and a positive, professional engagement 
between staff and people in custody so that staff can understand the issues and garner 
good intelligence.  

4.5 all three elements must be balanced and dynamic security is the essential linchpin. 
austere physical ‘target hardening’ and confrontational procedural security cannot stand 
alone and such approaches generally exacerbate risk.    

90 Woolf l J, Prison Disturbances April 1990: Report of an Inquiry Part ii of report with tumin S london 
HMSo uK (1991) [1.149].

91 See for example; OICS, Report of an Announced Inspection of Albany Regional Prison, report no. 78 (august 2012); 
oicS, Report of an Announced Inspection of Boronia Pre-release Centre for Women, report no. 79 (September 2012); 
oicS, Report of an Announced Inspection of Pardelup Prison Farm, report no 82 ( January 2013);  
oicS, Report of an Announced Inspection of Acacia Prison, report no. 71 (May 2011);  
oicS, Report of an Announced Inspection of Wooroloo Prison, report no. 80 (october 2012);  
oicS, Report of an Announced Inspection of Hakea Prison, report no. 81 ( January 2013).

92 oicS, Report of an Announced Inspection of Casuarina Prison, report no. 68 (november 2010);  
oicS, Report of an Announced Inspection of Casuarina Prison, report no 49 (May 2008);  
oicS, Report of an Announced Inspection of Casuarina Prison, report no. 28 ( June 2005);  
oicS, Report of an Announced Inspection of Casuarina Prison, report no. 11 (october 2002).
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4.6 Some security considerations are so basic that they should apply at all sites. However, 
custodial facilities vary widely and the precise balance must reflect factors such as security 
ratings, gender and age. it follows that a facility such as banksia Hill must be clear in its 
purpose and practices. the main findings of this report are as follows:

•	 There	are	some	design	and	infrastructure	issues.	Amalgamation	and	onsite	
construction also posed obvious risks. However, it would be wrong to  
‘blame the buildings’ as banksia Hill’s problems have straddled all three  
components of security.

•	 Banksia	Hill	did	not	have	a	clear	operating	philosophy.

•	 Key	rules	governing	its	operations	were	out	of	date	or	inaccessible.

•	 Dynamic	(relational)	security	was	poor.

•	 There	was	a	complacent	security	culture,	evidenced	by	some	very	basic	physical	and	
procedural security lapses. 

•	 Too	many	issues	were	left	unaddressed	even	after	they	had	been	identified.

•	 Banksia	Hill	lacked	effective	and	consistent	head	office	support.

•	 Early	on,	the	vision	and	planning	for	amalgamation	were	intelligent	and	structured;	
however, the subsequent lack of coordinated, consistent direction and poor 
engagement with staff elevated the risks. 

4.7 the findings of this chapter are generally consistent with the findings of previous reviews 
by the department itself. they are also unlikely to be at odds with the findings of the 
operational review currently being conducted by the Professional Standards division of 
the department. unfortunately, the evidence is that previous departmental reviews have 
either been ignored or not properly followed up. that must not be allowed to happen again.

Stability anD Dynamic Security: cOnDitiOnS, regimeS anD incentiveS 

dynamic Security

4.8 dynamic security has declined at banksia Hill since its days of high performance in the 
mid-2000s. the report of the 2011 oicS inspection highlighted a decline in staff–detainee 
engagement and the department’s security assessments in late 2012 highlighted this.93  
it was also widely acknowledged in the run up to amalgamation that rangeview had 
better dynamic security than banksia Hill. 

4.9 by the second half of 2011 and early 2012, banksia Hill appeared to be in a vicious circle. 
Physical and procedural security failings were leading to serious incidents, some of which 
involved risk to staff. these failings were not properly addressed, thus enhancing staff 
concerns and reducing dynamic security interactions. 

93 oicS, Report of an Announced Inspection of Banksia Hill Juvenile Detention Centre, report no. 76 (March 2012); 
dcS, Security Assessment of Banksia Hill Detention Centre (november 2012); director Security Services,  
dcS, email (26 october 2012).
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conditions and regimes

4.10 Stable custodial facilities provide decent conditions and keep people in custody busy with 
constructive activities. in addition, the Young Offenders Act 1994 specifically requires the 
department to provide a positive rehabilitative regime for juvenile detainees. this inquiry, 
submissions to the inquiry and previous inspection oicS inspection reports have identified 
numerous areas for improvement with respect to conditions and regimes. they include 
reducing the number of lockdowns; improving detainee access to education and programs; 
improving food quality; improving the quality of bedding; and ceasing the doubling up 
of single cells. 

4.11 When asked in June 2013 about returning to detention at banksia Hill, detainees being 
held at Hakea following the riot gave some sobering responses. they said they did not 
like being at Hakea and would ideally like to return to banksia Hill. However, they said 
they would prefer to stay at Hakea if frequent lockdowns continued at banksia Hill 
because the quality of the bedding and the cells at Hakea were better. 

incentives and Security ratings 

4.12 Stable and secure custodial facilities balance incentives for good behaviour with clear, 
consistent and confident responses to misbehaviour. detainees should understand that 
behaviour has consequences, and that these can be positive not just negative. as already 
noted, banksia Hill does not have a strong record in this regard and improvements need 
to be made.94 

4.13 one of the stronger incentives in adult prisons is the ability to work toward a lower 
security rating, and therefore potentially to be placed at a minimum security prison. 
Security ratings also allow the management of individuals to be more fully informed  
and better targeted at-risk and need. 

4.14 adults spend much longer in custody on average than juveniles and the rapid turnover  
at juvenile facilities does make security classification more challenging. However,  
the differences between adult and juvenile facilities are striking and indefensible. at the 
time of writing, around eight per cent of adult prisoners were rated maximum security, 
61 per cent were rated medium security and 31 per cent were rated minimum security.95 
by contrast, on 20 January 2013, 176 detainees at banksia Hill (85%) were rated 
maximum security, 30 were rated medium security (14.5%) and one was rated  
minimum security.

4.15 the issue of security classifications in juvenile custodial is far from new. there have been 
a number of previous attempts to implement such systems but in marked contrast to the 
adult system, they have never been consistently applied. the Making a Positive Difference 
philosophy recognised the need for more nuanced security classifications but nothing had 
been put in place for amalgamation.

94 See [4.2] above.
95 oicS, Report on the Flow of Prisoners to Minimum Security, Section 95 and Work Camps ( January 2013).
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4.16 Significantly, since March 2013, the profile at banksia Hill has changed markedly.  
in early June, five detainees (3%) were rated minimum, around one-third were rated 
medium and two-thirds were rated maximum. this is a welcome move in the right 
direction but work in this area needs to be further developed and sustained. 

4.17 the acknowledgment that many detainees are not maximum security also has implications 
for the future because banksia Hill is currently the only detention centre in the state. 
this is discussed again in chapter 8. 

caPacity anD crOwDing 

4.18 the Smith report into the casuarina riot made an important observation about 
overcrowding:

 ‘the term ‘overcrowding’ is actually an oxymoron, because the condition that  
spells mismanagement is ‘crowding’ – that is too many people in a facility or space.  
it accurately describes the condition that existed at casuarina Prison on christmas 
day and in the days leading up to it – too many prisoners for the available facilities. 
With proper management and planning, staffing, services and facilities can be 
increased to cope with growing numbers so that while numbers grow access to 
services remain at adequate levels. overcrowding is thus not really about gross 
numbers – it is about management and resource capacity.96

4.19 in terms of gross numbers, the department puts banksia Hill’s capacity at 260 following 
the opening of the urquhart and yeeda units in 2012 and the installation of bunk beds  
in 38 single cells across the site. However, the figure of 260 is misleading. it is wrong  
for juvenile detainees to be required to share cells which were intended for one person  
in order to manage numbers. they should only be sharing a cell if it was designed for this 
purpose and if there are reasons for them to be sharing. in addition to issues of bullying, 
privacy and cell size, air circulation has always been an issue at banksia Hill even when 
the cells have been occupied by one person.97 

4.20 discounting the double bunks, the total capacity of banksia Hill is 222 and 36 of  
these beds are for females. this leaves a male capacity of 186. However, even this figure  
is an overstatement as it includes the 36 beds in the Harding unit which are intended  
for specific purposes not as general accommodation. on 20 January, with a population of 
185 males, the male sections of banksia Hill were certainly crowded. 

4.21 in summary, banksia Hill’s capacity for male detainees does not adequately meet  
current demand, let alone future growth. the double-bunking of single cells should be 
an occasional emergency measure at most, not a routine practice.

96 Smith l e, Report of the Inquiry into the Incident at Casuarina Prison on 25 December 1998 (1999)  
(‘the Smith report’) [5.2.4.6].

97 oicS, Report of an Announced Inspection of Banksia Hill Juvenile Detention Centre, report no. 76 (March 2012).
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eScalating SeriOuS inciDentS

4.22 it has already been noted that serious incidents at banksia Hill had been escalating from 
2010 onwards.98 examples include the following:

•	 An	escape	on	29	August	2010;	

•	 Numerous	roof	ascents,	several	of	which	escalated	to	the	point	of	items	being	thrown	
at staff and the department’s emergency Support Group (eSG) being called to the site;

•	 A	number	of	serious	assaults	on	staff,	especially	in	late	2011;

•	 A	dangerous	and	high	risk	escape	involving	stealing	a	contractor’s	vehicle	on	 
2 august 2012; 

•	 A	roof	ascent	and	a	two-hour	standoff	involving	three	youths	armed	with	 
sporting equipment on 8 January 2013.

4.23 these incidents involved demonstrable failures in all three components of security.  
the 2010 and 2012 escapes were tied into the building redevelopment but, as identified  
in the department’s own reviews, they revealed flaws in procedural security, not just 
physical security issues. the roof ascents were made possible because of the design and 
construction at some parts of the site but they were triggered by detainee boredom and 
frustration and not just opportunism.99 

PhilOSOPhy anD DirectiOn 

development 

4.24 as noted earlier, the decision to amalgamate banksia Hill and rangeview (and to remodel 
rangeview as a young adult facility) was not triggered by a departmental business case 
but by an election commitment. once the decision to amalgamate the two centres had 
been made, there were obvious time pressures but there was also a real opportunity to 
plan for a better future. in 2009–2010, considerable energy and effort were devoted to 
planning and intentions were good. Significant stages included the following:

•	 October 2009: a communication and consultation Plan referred to the development 
of a new operating model designed to reflect the diversity of the Western australian 
youth custodial population and to improve outcomes.

•	 march 2010: the commissioner signed off on a Project implementation Plan which 
had been 12 months in the making. this discussed ‘the formation of working groups 
and a robust communication and consultation plan’ for the research and design of a 
new operating model for youth custodial services with a strong focus on throughcare, 
intensive intervention programs and an active and constructive day. it noted that 
revised youth custodial rules would be required.

98 See appendix 3 for more detail on these incidents. the inspector provided the sections of appendix 3 
relating to the period to 3 august 2012 to the Minister for corrective Services on 17 august 2012 and the 
information was also provided to the department: see [2.30] above.

99 oicS, Audit of Custodial Roof Ascents (december 2012).
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•	 november 2010: the commissioner’s executive team (cet) endorsed a document 
dated September 2010 called Making a Positive Difference to the Lives of Young People in 
Youth Custodial Services (the Making a Positive Difference philosophy). 

•	 april 2011: cet endorsed a revised version of the Making a Positive Difference 
philosophy dated december 2010. this was still not a fully polished document  
but it encompassed all key areas and contained some important ideas about  
detainee management. 

Problems

4.25 it took two years from amalgamation being known to final cet endorsement of the 
Making a Positive Difference philosophy. this was too long and it meant that instead of the 
philosophy driving the planning, key decisions regarding physical redevelopment came  
12 months before the philosophy was approved.100 

4.26 by the time cet endorsed the Making a Positive Difference philosophy in april 2011, there 
were only six to nine months left to the projected amalgamation date. this should have 
reinvigorated immediate staff engagement. However, staff engagement drifted and they 
were never ‘brought on side’ with the philosophy.101

4.27 the philosophy of a custodial facility should drive staffing models as well as building 
decisions. the evidence does not show this to have been the case. in September 2010,  
in reaction to the august 2010 escape, youth custodial Services did develop a business 
case proposing that the staff–detainee ratio in Western australia be brought  
more into line with other jurisdictions. However, the business case did not progress 
beyond cet.102

4.28 by mid-2012, despite having cet endorsement, the Making a Positive Difference 
philosophy seemed to be fading and other improvised philosophies and mantras were 
emerging.103 for example, the staff orientation plan dated august 2012 referred to the 
philosophy of ‘safety, purpose and respect’ and an october 2012 departmental  
newsletter stated:

 the philosophy of Safety, Purpose and respect has been the focus of the 
redevelopment … with these values taken into consideration at every stage of  
the project… We are embedding the philosophy into the culture of the centre  
with new trainees being introduced to the concepts from the outset.104

100 for example, the design of the urquhart unit predated the development of an operational philosophy: for 
further information see this inquiry’s Security Review Paper.

101 See also chapter 3 and oicS, Report of an Announced Inspection of Banksia Hill Detention Centre, report no. 76 
(March 2012).

102 the business case would have needed more development if it was to be successful: see [8.51] below.
103 for further information refer to chapter 4 of this inquiry’s Security Review Paper.
104 dcS, Youth Custodial Services Redevelopment Project News Update Issue 28 (october 2012).
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consequences 

4.29 the consequences were confusion and a lack of clarity and consistency. two examples 
from february to March 2013 are particularly telling. first, the department’s training 
academy was still teaching new recruits on the basis of a syllabus and material from 2008: 
material developed at a time when there were two distinct juvenile institutions and no hint 
of amalgamation. Secondly, the deputy and assistant commissioners with responsibility 
for youth justice (who had started their new roles in March and november 2012 respectively) 
told the inquiry that no operating philosophy was in evidence in november 2012.  
they subsequently explained that they were aware of the Making a Positive Difference 
philosophy but said it was not known to staff and was not being used. in other words,  
it had no practical relevance.   

gOverning ruleS 

4.30 Stability and preparedness at a custodial facility require policies and procedures to be 
developed in line with the operational philosophy, and for these to be known and applied. 
the Juvenile custodial rules ( Jcrs), made pursuant to the Young Offenders Act 1994,  
had needed revision for some time and amalgamation made this essential, especially with 
females and remandees moving to banksia Hill.

4.31 the task of revising Jcrs should have been completed several months before amalgamation 
to ensure dissemination to staff and appropriate training. it would be reasonable to have 
expected the rules to be in final draft form, ready for discussion with staff, by January 
2012 given that amalgamation was expected mid-year. However, new youth custodial 
rules (ycrs), replacing the old Jcrs were not approved by the then Minister until  
27 august 2012, less than six weeks before amalgamation.105 this gave too little time  
for the introduction and bedding down of the new rules. 

4.32 the situation then went from bad to worse. once approved on 27 august 2012,  
the ycrs should have been known to and applied by staff, including during the riot. 
However, although the department told the inquiry that some hard copies had been 
placed at banksia Hill after Ministerial sign off, it did not inform staff of the new rules 
until a broadcast on 22 february 2013 and the rules were not placed on the intranet  
(the resource generally used by staff to access rules and standing orders) until 5 March 2013. 
the department told the review team it had taken this time (27 weeks) to format the ycrs 
following the Minister’s sign off. 

4.33 legal vacuums create far higher risks than poor formatting. Some of the new ycrs 
contain changes that were pertinent to the management of the incident and its aftermath, 
including the use of restraints. basic governance requires policies and procedures to be 
promulgated, understood and implemented. Staff and management are at operational  
and legal risk if they are either not known or not applied.

105 Some of the ycrs may be of doubtful legal validity. for further information refer to this inquiry’s  
Legal and Administrative Context Review Paper.
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4.34 the ycrs are supported by Standing orders, some of which relate specifically to the 
management of critical incidents. However, by and large, the Standing orders have not 
been updated since 2009. they therefore refer to the old Jcrs and are not aligned with 
the new ycrs.  

PhySical anD PrOceDural Security

4.35 the Physical Infrastructure Review Paper and the Security Review Paper illustrate a litany of 
problems. although some involve design or construction problems, more fundamentally 
they reflect a poor security culture, a lack of common sense and poor governance and 
follow-up. in essence, security was neither focused nor balanced.

Staff Security culture

4.36 Staff complained, amongst other things, that they had repeatedly expressed concern about 
the security of unit offices and nothing had been done. the offices have undergone 
significant target hardening following the riot.

4.37 However, questions must also be asked about staff adherence to basic security 
requirements. despite some efforts by management, and some very critical findings  
by a departmental security assessment in november 2012, staff had continued to take 
items into operational areas that were not permitted. they included mobile phones and 
medications (the risks of which are obvious), car keys and tinned food (both of which 
could be used to make weapons or tools), bags and wallets. on the night of the riot, 
detainees rifled through staff possessions.

Photo 8: Retrofitted security around unit office windows.
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4.38 a 2009 management instruction clearly stated that items such as phones, wallets, lighters, 
keys and medications were not permitted within operational areas and were to be secured 
in the staff amenities area.106 Staff who breached such instructions were potentially subject 
to disciplinary proceedings under the Young Offenders Regulations 1995.107 However, 
despite this being a long-term problem no staff have been disciplined, at least since 
January 2012. the department also advised the inquiry that it had reimbursed at least 
one officer for the cost of personal items stolen during the riot. Staff who take personal 
items on site must change their behaviour and the department must be less passive about 
taking disciplinary action for breaches of management instructions. 

4.39 the inquiry team found staff office stations to be in poor shape and cluttered.  
there appeared to be no secure storage and, as a result, items such as scissors were left 
unsecured. Medical kits were poorly maintained and despite reminders, staff were not 
always complying with requirements regarding uniforms and identification. again,  
these are simple matters which must be addressed.

4.40 Staff complained to the inquiry that there are gaps in cctV coverage of the site. 
However, the department was not able to provide the inquiry with a cctV coverage 
map so it is not possible to confirm this. Maps of cctV coverage should be available  
for every custodial facility. 

4.41 inquiry team members experienced for themselves a telling example of the security culture. 
Having observed a flashing red light on the roof of a building, they approached a number 
of staff to ask what it meant. the majority of staff approached did not know that it indicated 
that a duress alarm had been activated in the vicinity. this showed a dangerously lax culture 
marked by a lack of observation, curiosity and initiative, and possibly a lack of training.

rubble and debris 

4.42 as appendix 3 shows, building rubble and debris have featured prominently in the 2010 
and 2012 escapes and in the more sustained and violent roof ascents. although it appears 
that some measures were taken to improve construction site cleanliness after each of these 
incidents, the final clean-up was not sufficiently thorough. Walking through the site after 
the riot, the review team observed numerous rocks, bricks and other discarded debris that 
were barely buried, half buried or in plain view.108 

106 Juvenile custodial Services instruction 02/2009. 
107 Young Offenders Regulations 1995 (Wa) Part 8 division 3.
108 for further information refer to chapter 5 of this inquiry’s Physical Infrastructure Review Paper.
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4.43 However, it would be wrong to blame the new construction for the problem of  
readily accessible building materials. loose-laid pavers had been in place for many years 
in high-risk parts of the site, including right next to the high-security Harding unit.  
it was this old debris that was used to break the fourth detainee out of Harding and  
it was the surprise success of this enterprise which gave impetus to the whole incident.109 

4.44 unassembled metal bed frames, left loose in the unoccupied self-care unit, were also accessed 
by detainees and were used to cause damage. they could alternatively have been used as 
ladders or weapons.110

4.45 again, these failings are extremely basic. they confirm that the poor security culture  
was not caused by the redevelopment though it was undoubtedly compounded by the 
rush to amalgamation in the spring of 2012.

109 ibid.
110 ibid.

Photo 9: An example of building rubble found by 
the Inspector during a visit to Banksia Hill. 

Photo 10: Unfixed pavers were easily accessed by 
detainees to use as tools.
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cell integrity, unit office integrity and recent ‘upgrades’

4.46 the terms of reference include consideration of cell security and integrity. the damage 
caused during the riot shows that the cell windows were less robust than staff or detainees 
had believed, and that they were especially vulnerable to external attack from unsecured, 
readily accessible rubble. as a result, a program of retrofitting grilles akin to those found 
in some maximum security adult prisons has been carried out.111

4.47 it was understandable that some measures would be taken to target harden cells and 
offices but it is vital to repeat the point that stability and security are about balance not 
buildings. a number of specific questions also arise with respect to the department’s prior 
testing and the nature of the ‘upgrades’.

4.48 the department’s security assessment in november 2012 did not identify these weaknesses, 
concluding simply that: ‘the accommodation units are adequate to house and contain 
detainees’.112 However, this appears to be in direct contradiction to a report in June 2009 
where the emergency Support Group (eSG) recommended that:

 as a means of preventing repetitive window damage, ‘crim mesh’ be installed to  
cell windows that are susceptible to being broken from the outside by detainees. 
these will need to be identified on a priority/risk basis.113

4.49 if the eSG’s 2009 recommendation had been implemented, at least in respect of high-risk 
cells such as those in the Harding unit, it would have interrupted the momentum of the 
20 January incident. the department was unable to find any record of the 2009 report 
having been formally considered by management or of any follow-through in respect of 
the report’s recommendations.

111 ibid.
112 dcS, Security Services Directorate, Security Assessment – Banksia Hill Juvenile Detention Centre – Final 

(november 2012).
113 dcS, Cell and Window Security Test Banksia Hill Detention Centre ( June 2009).

Photo 11: A Harding Unit window breached  
after external attack.

Photo 12: A Harding Unit window with retrofitted 
grille of the type used in adult facilities.
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4.50 the inquiry reviewed a number of physical infrastructure tests conducted by the  
eSG and concluded that there was no consistent methodology regarding test design, 
consultation, the testing of assumptions and follow-up.

4.51 the grilles that have been retrofitted to cell windows and unit offices in the aftermath of 
the riot are modelled on those used at maximum-security prisons. the Infrastructure Review 
Paper shows that they fit uneasily into the juvenile detention centre environment and affect 
general amenity and feel. they also encourage a separation of staff from detainees, embed 
a sense of constant risk, and send a powerful psychological message to staff and detainees. 

4.52 Members of the inquiry team visited juvenile detention centres in new South Wales, 
Victoria, Queensland, South australia, and the australian capital territory. none except 
Queensland used grilles over cell windows or staff bases. Some of them had experienced 
serious security challenges but had elected for a holistic response with priority on 
dynamic and procedural security.

4.53 there are also some specific issues with the design and fitting of the additional fortifications:

•	 The	solution	is	over-constructed	for	what	was	needed.

•	 The	solution	does	not	prevent	damage	to	the	glass	from	graffiti	or	other	vandalism.	
the department may therefore face significant future repair costs. other solutions 
such as crim-mesh would have better served the purpose.

•	 Very	heavy	steel	framing	has	been	fixed	onto	single-skin	domestic	scale	brickwork.114

•	 Some	of	the	retrofitting	has	undermined	existing	physical	security.115

•	 Some	of	the	retrofitting	of	bars	around	the	unit	offices	has	impacted	dynamic	security	
by reducing line of sight and staff–detainee interaction but has done little to enhance 
resistance to physical attack.116 

114 it may have been preferable to attach the frames to the steel columns in the cavity onto which the windows 
are fixed.

115 for further information refer to this inquiry’s Physical Infrastructure Review Paper [5.105].
116 ibid [6.106].

Photo 13: Grilles retrofitted to Urquhart Unit cell windows. 

Book 2.indb   53 30/07/13   8:42 AM



Stability, Security and a SenSe of direction

54 DirecteD review into an inciDent at Banksia Hill Detention centre on 20 January 2013

climate control and fans

4.54 the cells and living areas do not have good climate control. this has been a longstanding 
issue at banksia Hill. because of poor airflow, detainees are issued with fans. during the 
riot, fan motors, wrapped in socks, proved to be a popular tool for damage and attempted 
break-outs. they could also have been used as weapons. in response to the draft report 
the department said that it now intends to install air conditioning.117

roof ascents 

4.55 the spark for the riot was an opportunistic roof ascent by three detainees – a problem 
which was all too common at banksia Hill. a review in 2012 emphasised that whilst 
physical security deficiencies meant that roofs were vulnerable to access by detainees across 
much of the site, the main causes of roof ascents were boredom, unhappiness and conflict.118

4.56 the Infrastructure Review Paper shows that roof access had sometimes been made easier as a 
result of post-1997 modifications. and in 2009, despite the known issue of low rooflines 
in the existing accommodation blocks, the same design was used for the new turner unit.

Management fences: Weaknesses and risks

4.57 the Physical Infrastructure Review Paper shows numerous weaknesses with the internal 
management fences, including that fences abut walls in a way that made climbing far 
easier;119 the design of gates in the fences provides obvious weak points;120 and some of  
the fences are not on a concrete plinth and could be dug under and crawled through.121

117 dcS response to draft report dated 17 July 2013. it provided no evidence that funding had been sought  
or approved.

118 oicS, Audit of Custodial Roof Ascents (december 2012) 3.
119 for further information refer to this inquiry’s Physical Infrastructure Review Paper [5.37].
120 ibid, [5.38].
121 ibid, [5.43], [5.84] and [5.104].

Photo 14: Lack of height continuity in management 
fencing. Detainees were able to easily climb the wire 
fence and access the lower brick wall, bypassing the 
barbed wire.

Photo 15: Detainees were able to tunnel under  
the fence due to soft sand and the absence of a 
concrete plinth.
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4.58 Given these weaknesses, the V-shaped barbed wire on top of the fences could be avoided 
by detainees intent on scaling the fence. However, cctV footage of the riot showed 
detainees did not always even avoid the wire. it did not prevent access but did generate 
risks of injury.122 

4.59 Simply put, some of the fences are easy to climb but designed in a way that can cause injury, 
either from a fall or from barbed wire entanglement.

emergency Services access

4.60 fire is one of the highest risks in a custodial facility and any redevelopment at a site should 
take account of fire strategies and the need for access by emergency vehicles. the management 
fence installed following the august 2012 escape was designed without reference to the 
department of fire and emergency Services (dfeS) and this creates issues with respect 
to turning space for large vehicles. 

4.61 at the request of the inquiry, dfeS carried out an inspection of the banksia Hill site, 
including access for large fire appliances and fire hydrant coverage. dfeS found that the 
‘ability for responding crews to undertake fire-fighting activities at the complex does not 
pose any operational concern.’ However, it made a number of recommendations which 
include procedures, consultation regarding future development and infrastructure.123

122 ibid, [5.48]–[5.50].
123 department of fire and emergency Services, Banksia Hill Detention Centre Inspection Findings and 

Recommendations (8 april 2013). the inspector has provided a copy of the report and recommendations to 
the department.

Photo 16: CCTV footage showed the fences being 
scaled at speed. 
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other Physical and Procedural Security breaches

4.62 other physical and procedural security failings were also evident in the months preceding 
the riot. Many of them were depressingly basic:124

•	 Custodial	facilities	must	be	able	to	account	for	people	and	yet,	somehow,	an	incorrect	
detainee count continued for a period of three days in november 2012.

•	 Line	of	sight	from	unit	offices,	a	key	requirement	at	any	site	and	part	of	the	
fundamental design intent at banksia Hill, had been obscured by notices  
placed on office windows.125

•	 Perimeter	checks	are	not	properly	logged	and	there	is	uncertainty	about	the	 
frequency of such checks.

•	 Banksia	Hill	has	not	adopted	sufficiently	robust	practices	with	respect	to	the	 
screening of visitors.

•	 Low	shrubbery	makes	searching	for	concealed	items	difficult.	

•	 External	clothes	lines	on	the	outside	of	units	are	solid	enough	to	support	a	 
detainee’s weight and to be used as a ladder.

124 for further information refer to chapter 6 of this inquiry’s Security Review Paper.
125 ibid [5.32]–[5.33].

Photo 17: Notices placed over unit office windows, reducing line of sight 
and hindering staff/detainee engagement.
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intelligence rePOrtS anD analySiS 

levels of intelligence reporting

4.63 Justice intelligence Services ( JiS) in head office is responsible for converting information 
received into intelligence, so this can be used to inform custodial facilities of risks.  
youth custodial Services makes little use of the intelligence systems and the inquiry 
found that many staff were unaware of the process for reporting intelligence matters. 

4.64 this report has shown that banksia Hill was a facility at high risk in 2012. over 1,400 
incidents were recorded on the total offender Management System (toMS) database 
but only 5 per cent were accompanied by intelligence reports. rangeview had a somewhat 
higher JiS reporting rate (7.5%). the adult prisons have a JiS reporting rate, ranging 
between around 25 per cent at minimum-security prisons to 75 per cent at maximum-
security prisons.126

4.65 detention centres are not prisons and intelligence reporting may be less relevant in youth 
custodial. However, the levels of reporting appear too low. following the august 2012 
escape, the Security directorate provided training to staff and the number of intelligence 
reports increased for two months afterwards. However, reports were always low in number 
and they fell back again thereafter.

Proactive and Systemic analysis

4.66 it seems clear that there is room for the intelligence reporting from banksia Hill to JiS  
to be improved. However, there are some important caveats. first, the value of such reports 
will depend on what is done with them and what is fed back to the site. this has been a 
matter of complaint at a number of adult prisons over recent years. 

4.67 Secondly, the lack of intelligence reports is no excuse for the department’s apparent lack 
of risk awareness. appendix 3 contains a conservative count of 53 key incidents from 
January 2010 to January 2013. this should have prompted a proactive high-level review 
of what was going wrong across the centre, and this should have examined and addressed 
the systemic issues. instead, there were reactive ad hoc reviews of specific incidents and 
belated attempts to improve staff use of intelligence reports followed by a dramatic u-turn 
on risk in october 2012.

4.68 the failings identified in this chapter raise some obvious further questions. first, what was 
banksia Hill’s security team resourcing? Secondly, what central support was given? 

Security team reSOurcing

4.69 despite the risks at banksia Hill, it has been given very limited security resources.  
at the time of the riot, its security ‘team’ consisted of one person, the Security Manager. 
Prior to amalgamation, rangeview had its own Security Manager and banksia Hill had 
employed a Project Security officer during the building process. on amalgamation,  
one person became responsible for the entire facility. 

126 for further information refer to this inquiry’s Emergency Management Review Paper.
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4.70 a security assessment by the department in november 2012 noted: ‘the security function 
at banksia Hill lacks any proactive capacity and its reactive response is limited and 
underwhelming’. Questions need to be asked about how this situation could be revealed 
within weeks of amalgamation and why it was not averted or addressed earlier. this comes 
down, ultimately, to a lack of proactive central support.127 

4.71 one would have expected the Security Manager to have been integral to responding to 
the 20 January riot. However, he was not on-call and was not formally notified. He did 
come in after he heard about the incident through other channels.

central Security SuPPOrt anD cOOrDinatiOn

Promises

4.72 it is obviously important to have a coordinated approach to security at the detention 
centre. the risks were identified by oicS and the department as far back as mid-2008:

 a recent change to the structure of the department had seen the statewide security 
directorate take responsibility for security in the juvenile custodial estate. at the time 
of the inspection there were plans to implement a coordinating security manager 
position for the juvenile estate based in head office and permanent security officer 
positions to be implemented at each centre.128 

4.73 the december 2010 Making a Positive Difference philosophy document emphasised that 
while ycS had responsibility for ensuring security at the new centre, the Security Services 
directorate in head office also had a key role. the aim was to ensure that a statewide 
security framework would encompass all custodial functions of the department,  
while ensuring banksia Hill retained its identity as a detention centre not a prison.  
it said that the ycS executive was ‘fully supportive’ of this and that there would be 
‘significant developments over the coming year prior to the final amalgamation’.  

outcomes

4.74 despite the commitment to support ycS security functions more coherently from  
head office, a departmental representative advised the inquiry in March 2013 that:

 the Security framework has never been implemented at banksia Hill; in fact it’s  
only just at the pilot stage, occurring at bandyup. the plan has always been to roll 
out the framework (once endorsed) to adult custodial first and then to community 
and youth Justice. i believe the reference within the Making a Positive Difference report 
is an extract from the Security framework cet submission.

4.75 central security support was obviously important to banksia Hill’s stability and the 
director Security Services was a member of the Project control Group (PcG) for the 
youth custodial transition Project. the director Security Services position is located in 
the adult custodial division not in youth custodial.  Meetings were generally held in 
head office for convenience but the director had been directed at some point by his 

127 See [4.74]–[4.76] below.
128 oicS, Report of Announced Inspection of Inspection of Banksia Hill Juvenile Detention Centre, report no. 58 

(december 2008) 12.
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 superior, the deputy commissioner adult custodial, to attend PcG meetings only when 
required. He rarely did so even though the risks at banksia Hill were high and the PcG 
frequently considered security matters.129

4.76 outcomes are, of course, far more important than meetings. unfortunately, the outcomes 
speak for themselves. a departmental security assessment dated november 2012, some weeks 
after amalgamation, found banksia Hill still had no security strategy, no drugs strategy, 
no searching strategy and no strategy to manage the facility over the coming hot summer 
months. Such obvious failings should not have been allowed to occur and, if they did, 
they should have been identified and rectified much earlier.

cOncluSiOn

4.77 Stability in a custodial facility requires the right balance between physical, procedural and 
dynamic security. banksia Hill had not achieved that balance. it was an unstable facility 
exhibiting high and obvious risks.  

4.78 in the aftermath of the riot, the department has devoted a good deal of money and time to 
physical target hardening but this is not a balanced solution. unless there are fundamental 
improvements to dynamic security and adherence to basic procedures, the risks will remain. 
indeed, they are likely escalate. 

4.79 as discussed in chapter 2, the department failed to give balanced advice about risk to 
successive ministers in 2012. it also failed to follow through on commitments it had made.

 recOmmenDatiOnS

 Recommendation 1

 the regime at banksia Hill should be re-engineered so as to reflect a clear and  
consistent philosophy that accords with legislative requirements relating to juvenile 
detention. this philosophy should emphasise that the ultimate purpose is, as far as  
possible, to rehabilitate the young people and prepare them for release back into  
the community. 

 to that end, and in order to improve safety and security, there must be a stronger  
emphasis on the provision of a full and active regime and positive rehabilitative programs, 
including:

	 •	 education;

	 •	 skills	training;	

	 •	 recreation	and	sport;	and

	 •	 counselling	and	offender	programs.

129 between May 2012 and July 2012 the director Security Services attended six out of fifteen meetings. 
between the august 2012 escape and the october amalgamation he attended none of the ten meetings.  
the situation is confusing. it appears that agendas were not prepared in advance of PcG meetings and 
meeting minutes do not record when attendance was required. However, they do show that security matters 
were frequently discussed.

Book 2.indb   59 30/07/13   8:43 AM



Stability, Security and a SenSe of direction

60 DirecteD review into an inciDent at Banksia Hill Detention centre on 20 January 2013

Recommendation 2 

the conditions of detention at banksia Hill should be enhanced so as to meet  
improved standards of decency and dignity, including:

•		minimisation	of	lockdown	arrangements;	

•		cessation	as	far	as	possible	of	double-bunking	 
   (other than necessary buddy-cell arrangements); 

•		effective	climate	control	measures,	particularly	in	summer;	

•		improved	dietary	standards;	and

•		attention	to	standards	of	bedding	and	clothing.

Recommendation 3 

the balance between physical, procedural and dynamic security should be re-calibrated 
in ways that are consistent with the above objectives and the department should develop 
and promulgate a statement as to how these matters should be balanced.

Recommendation 4 

the department should review its criteria and processes for making security ratings, 
ensure that these processes are consistently applied, and spell out in youth custodial 
rules or elsewhere the operational and regime implications for each level of security.

Recommendation 5 

the department must ensure that the youth custodial rules and Standing orders 
relating to banksia Hill are brought fully up to date. it should also institute processes  
for ensuring that they are regularly reviewed, remain relevant to changing circumstances 
and effectively communicated with staff with the provision of appropriate training.

Recommendation 6 

the staff culture in relation to dynamic and procedural security should be addressed  
as a matter of urgency, with a particular emphasis on training needs and ongoing 
reinforcement. Where appropriate, the department should be prepared to invoke 
disciplinary provisions if individual staff members fail to comply with requirements.

Recommendation 7 

Physical security assessments should be regularly undertaken at banksia Hill by the 
department’s emergency Support Group or other independent experts. the testing  
should reflect practical risk not just the physical strength of a structure. Where weaknesses 
are identified, appropriate remedial measures should be taken in a timely way and in a 
manner consistent with detention centre philosophies. all decisions and actions should 
be clearly recorded. 
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Recommendation 8 

it is recommended that the department undertakes a comprehensive assessment of  
how dynamic, procedural and physical security weaknesses are contributing to the  
high number of roof ascents by detainees and implements appropriate remedial measures.

Recommendation 9

the department should ensure that it engages proactively with the department of fire 
and emergency Services with respect to fire fighting capability at every site where new 
units or fences have been built or where other major construction activity has occurred.

Recommendation 10 

the department should examine ways to enhance its intelligence capacity through 
improvements to proactive as well as reactive information gathering/analysis.

Recommendation 11

the department should resource and develop the on-site Security team at banksia Hill. 
Subject to ensuring that juvenile detention facilities are not equated with adult prisons, 
enhanced central security expertise should also be provided.
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Overview

5.1 the 20 January 2013 riot was not the type of incident to trigger the state’s  
Emergency Management Act 2005 but it did constitute an ‘emergency’:

 an event … which endangers or threatens to endanger life, property or the 
environment, and which requires a significant and coordinated response.130 

5.2 Good emergency management requires a holistic approach, not merely a ‘good effort’  
at the point the emergency unfolds. in recognition of this, nationally and locally accepted 
frameworks for emergency management comprise four elements: prevention, preparedness, 
response and recovery (PPrr). this chapter and the accompanying review paper adopt 
the PPrr framework.

5.3 the response to the unfolding emergency on the night of 20 January was generally good 
and in some respects it was exemplary. Many individuals demonstrated courage, strength 
of character and good judgement. they all deserve the community’s respect, admiration 
and gratitude. incident management on the night was marked by intelligent and pragmatic 
decision making, with a strong focus on staff safety. it is a credit to all that nobody was 
seriously injured in such a volatile situation. it must also be emphasised again that an 
important element of this outcome was that the detainees were intent only on property 
damage. finally, coordination and cooperation between the department and the Western 
australia Police (WaPol) was good. However, there were some gaps in the response and, 
as always, there is room to learn from experience. 

5.4 in incidents of this sort, luck usually plays some role with respect to both incident 
management and outcomes, and that was certainly true on this occasion. However,  
the point of the PPrr model is to minimise the role of luck. and on the night,  
although the response was good, banksia Hill was poorly placed in terms of prevention 
and preparedness.  

PreventiOn/mitigatiOn

5.5 Prevention refers to stopping or reducing the risk of an emergency occurring. the majority 
of this report comes back, at its core, to questions of prevention. chapters 2 and 3 showed 
that banksia Hill was objectively at significant risk of a serious incident occurring and 
chapter 4 illustrated numerous basic procedural and dynamic security problems. 

5.6 in the four months since the riot, there has been discernible target hardening through  
the installation of grilles but the focus needs to be far broader. Without improved regimes 
and better dynamic security banksia Hill will remain at fundamentally high risk of 
further serious incidents. and there is a risk that future incidents will involve injury to 
staff or detainees.

130 emergency Management australia, Emergency Management: Concepts and Principles (www.em.gov.au).  
See also State emergency Management committee Western australia, Emergency Preparedness Report 2012 
(www.dpc.wa.gov.au). the riot also resulted in the commissioner formally declaring an ‘emergency’.  
this did not have any effect in terms of the legal principles under which the centre was to operate but 
allowed the payment of additional allowances to staff involved in some of the immediate recovery work.

chapter 5
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PrePareDneSS

5.7 Preparedness refers to activities undertaken by an agency so it is ready to respond to an 
emergency. the preparedness principle is clearly stated in relevant departmental documents 
and in training programs.131 it is obviously not possible to plan in advance for all 
contingencies and, as stated earlier, this riot took a very particular course. However, 
questions must be asked about banksia Hill’s general preparedness to respond to roof 
ascents, riots and their consequences. 

5.8 the following section examines preparedness in terms of emergency management 
planning, evacuation plans, operational procedures, training and staff familiarity/
confidence. on every count, the department has failed to meet reasonable expectations. 
this added to legal and operational risk.

banksia Hill emergency Management Plan

5.9 banksia Hill, like other custodial facilities, has an emergency Management Plan (eMP). 
it is based on the australasian inter-Service incident Management System and sits within 
the department’s emergency Management framework. although the site has been in 
transition since 2009 and underwent major change in 2012, the eMP is dated May 2011. 
it should have been updated to take account of amalgamation and on the night of  
20 January, some of the deficiencies became clear. the most obvious of these was that the 
eMP still had detainees moving to rangeview in the event of evacuation (see below).

5.10 eMPs at custodial facilities in Western australia are supposed to be live documents under 
constant review by the Security Manager, subject to an annual review (at a minimum) 
and amended as necessary. the fact this did not happen represents a failure not only on 
the part of the local management and security team but also on the part of those responsible 
for preparing the centre for amalgamation. intriguingly, the minutes of the Project control 
Group meeting in May 2012 stated that emergency contingency management rules had 
been ‘updated’.132 Given the eMP remains out-of-date this is a clear oversight by the 
Project control Group. 

5.11 in november 2012, a security review by the head office Security directorate stated that 
the adequacy of banksia Hill’s emergency management procedures would be examined. 
no such examination had occurred by 20 January 2013.

5.12 there does not appear to be a consistent system for head office tracking or oversight of 
eMPs. this needs to be re-examined. local knowledge and responsibility are essential to 
developing usable plans, but some degree of central oversight is necessary in three areas: 
quality assurance, timely updates, and ensuring coordination in the event of simultaneous 
emergencies at more than one site. 

131 for further information see chapter 6 of this inquiry’s Emergency Management Review Paper.
132 dcS, Project Control Group CET84 - Youth Custodial Transition Project Minutes (14 May 2012) 3.
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Knowledge of emergency Management Plan

5.13 eMPs are only useful if the right people are aware of their contents. this must include, at 
a bare minimum, anyone who is likely to be in the position of being the officer in charge 
of the site. the Shift Manager at banksia Hill on the night of 20 January, who had initial 
responsibility for the riot, was not aware of the plan. despite this he did an excellent job, 
but that is hardly the point. More generally, staff training and awareness was a serious deficit.

evacuation 

5.14 the eMP stated that, in the event of evacuation, detainees would be taken to rangeview 
and set out in some detail which route would be taken and how security and safety would 
be preserved. this plan was totally unviable. at the time of the riot, rangeview had become 
Wandoo: a minimum security young adult male prison with a limited capacity of only 80. 
to complicate matters further, Wandoo is privately operated.

5.15 banksia Hill is now a mixed gender facility. after the riot, the male detainees were taken 
to Hakea Prison. banksia Hill’s eMP still contains no plans for the evacuation of female 
detainees and it is far from clear where they could be readily accommodated. 

5.16 banksia Hill is not alone in having an out of date and unworkable evacuation plan. 
bandyup Women’s Prison, a maximum security facility, houses upwards of 270 prisoners. 
the only other dedicated women’s prison is boronia Pre-release centre, a small low 
security facility. bandyup’s current evacuation plan is to take the women to the corrective 
Services academy, the former nyandi minimum security women’s prison. at most the 
academy might provide a temporary holding place, but even this is doubtful. 

5.17 evacuation plans for male prisons are better developed, and the fact that there are several 
male prisons makes this easier. However, it is pointless at best and foolhardy at worst to 
have unworkable evacuation plans in eMPs. as shown by the events of 20 January,  
on the spot decisions needed to be made about where to house detainees (particularly 
female detainees) in the aftermath of the riot. Such decisions are of concern to the 
government and the public and should be the subject of well thought-out plans that  
are readily operationalised in the event of an emergency. 

5.18 in evidence to the Supreme court, the then commissioner said that the new units at 
Hakea and casuarina Prisons were always part of a ‘specific contingency plan’:133  

 was that by accident or is there some form of plan in - - -?
 look, it’s not by accident in the sense that the units 11 and 12, and we’ll probably 

come to that very shortly, when they were constructed and when they were placed 
within Hakea, as the same applied to casuarina, it was specifically for two purposes, 
one to deal with the prisoner population but secondly as a contingency plan should 
anything ever happen of this type, nature. So the fact that what was fortunate is that 
the unit 5 prisoners had been moved to the new unit i think only a matter of days 
before this incident took place.

133 Wilson v Joseph Michael Francis, Minister for Corrective Services for the State of Western Australia [2013] WaSc 157 
[115–116]. the same position was stated in a departmental newsletter (department of corrective Services, 
Inside Out (february/March 2013) Volume 15, issue 1, 2).
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 can you describe to us the decision-making process that led to the use of hakea  

units 11 and 12?

 Sure. coming back, first of all, to the original concept of units 11 and 12 and for 
similar units at casuarina Prison, they were designed, specifically designed and placed 
so they could become a contingency plan should we lose a unit or a site, whether that 
be a female site or a young offenders’ site, whatever, so that was a specific contingency 
plan so, first of all, it lends itself to be that type of facility in the first instance. We then 
looked – and there has been some evidence given about various meetings. there were 
numerous meetings with numerous people, high-level meetings, staff meetings, considering 
every possibility that we could look at to see what was the best option for us.

5.19 However, it cannot reasonably be said that there was a ‘specific contingency plan’:

•	 No	such	role	for	the	units	at	Hakea	was	articulated	until	well	after	the	incident.	 
it emerged in response to suggestions that the department had been ‘lucky’ that there 
had been units available at Hakea and that there had been a lack of planning.134 

•	 The	Department	was	unable	to	provide	to	the	Inquiry	any	evidence	of	planning	for	
the new units to undertake a contingency role for women or children.

•	 The	management	teams	at	Banksia	Hill,	Hakea	and	Bandyup	do	not	appear	to	have	
turned their minds to how Hakea might hold women or children and it is, in the 
inspector’s opinion, ill-equipped to do so.

•	 Although	the	Hakea	site	lent	itself	well	to	the	construction	of	new	units,135  
the department has consistently rejected the view that the units should have been 
planned to meet specific needs or roles. it has stated that the new units were simply  
to provide more beds.136 

•	 Decisions	taken	with	respect	to	perimeter	security	at	Hakea	militate	against	the	use	 
of the new units as a contingency for women and children, who need to be separated 
from male prisoners. the new units were constructed outside the old perimeter wall. 
this offered the department an opportunity to make them semi-autonomous, and to 
inject flexibility, by retaining the old wall and constructing adequate access points 
between the old and new areas. instead, it was decided to remove the old wall and to 
replace it with a chain link management fence, with access through a gate. this makes 
adequate separation of children and women extremely problematic.137

134 coordinator, custodial inspections, dcS, email (14 May 2013).
135 indeed, in 2009 the inspector advocated this at a time when this option was not on the drawing board.
136 oicS, Report of an Announced Inspection of Hakea Prison, report no. 81 (november 2012).
137 the review team is not aware of how far the option of semi-autonomous units was taken in the department 

at the time the units were developed. there would have been some drawbacks with maintaining the old 
perimeter wall, including physical divisions at an already divided site and reduced sight lines. the cost of 
building a separate gatehouse into the new area (an optional extra) would also have been significant. 
However, the long term benefits for the system as a whole in respect of the ability to safely accommodate 
women and children in circumstances of evacuation at other facilities or to target the needs of specific 
groups such as young adults or those with mental health problems, might well have outweighed the costs.

Book 2.indb   65 30/07/13   8:43 AM



eMerGency ManaGeMent: PreVention, PreParedneSS,  

reSPonSe and recoVery

66 directed reVieW into an incident at banKSia Hill detention centre on 20 January 2013

Policies and Procedures

5.20 as discussed earlier,138 banksia Hill was operating in something of a legal no man’s land 
with respect to the youth custodial rules (ycrs). rules approved by the Minister in 
august 2012, which should have been operational immediately, were not published to 
staff for around seven months. at the time of the riot, staff were therefore operating on 
the assumption that the obsolete Juvenile custodial rules ( Jcrs) applied. Given that the 
changes affected ‘live’ issues such as the use of restraints, this was obviously unacceptable 
and posed significant legal and operational risks.

training

5.21 it would be patently unreasonable to expect scenario training to have been conducted 
which precisely mimicked the scenario that unfolded on the night: the specifics were not 
predictable. it is also important to recognise that no amount of training can displace the 
need for intelligent spur of the moment decision making at the time. However, it is 
reasonable to expect staff to be adequately prepared for riotous behaviour in general and 
for other serious incidents involving a challenge to authority – hardly isolated phenomena 
at banksia Hill. the spread of the incident was also not dissimilar to a situation which 
might foreseeably arise if keys were lost or stolen and used to release detainees from cells. 

5.22 the Emergency Management Review Paper examines training opportunities, culture and deficits 
in youth custodial Services in some detail. a significant number of training courses were 
provided to banksia Hill staff in 2012, predominantly through two satellite trainers.  
the main areas of focus included mandatory training (cPr, first aid and Gatekeeper), 
use of force, administration, and working with female offenders. However, there were a 
number of issues and deficits, including the following:

•	 Only	24	per	cent	of	staff	survey	respondents	felt	they	had	adequate	training	for	a	 
riot situation, a sentiment that was repeated during onsite consultations with staff.

•	 Emergency	management	training	only	reached	around	a	quarter	of	staff,	with	50	 
staff attending a total of 88 courses (mainly fire extinguisher training, control room 
training and training for the Primary response team (Prt)). 

•	 Staff shortages limit training opportunities and the small group of staff who work only 
nights receive little or no ongoing training.

•	 there are no dedicated training facilities at banksia Hill despite the expansion project. 
training and drills therefore occur in less than ideal circumstances and in plain sight 
of detainees. 

•	 Detainees	are	locked	down	every	Wednesday	afternoon	for	one	and	a	half	to	three	
hours, the sole justification being staff training. in itself this is a concern as it impacts 
on the total time available out of cell for detainees.139 compounding this, it emerged 
that training has not been properly prioritised and that the lockdown periods have 
frequently been used for other activities such as staff meetings and union meetings. 
Staff estimated that actual training occurred on average only once each month.

138 See [4.30]–[4.34] above.
139 a situation strongly criticised by the children’s court President transcript of Proceedings,  

State of Western Australia v BAJG (unreported, the children’s court of Western australia, Kt35/12, 
reynolds J, 27 March 2013) 48.
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5.23 Scenario-based training is always important in a custodial setting, never more so than  
at a time of major site changes, the amalgamation of two workforces and escalating 
serious incidents. it has been sorely lacking. the department’s emergency Management 
framework requires a minimum of six emergency management training exercises each 
year, including a minimum of five desktop exercises and one live simulation. the banksia 
Hill eMP covers 12 incident types, including major disturbances and evacuations,  
and each one of these must be tested at least once every three years.

5.24 a 2012 training schedule obtained from the department stated that banksia Hill was  
to conduct three desktop exercises and six live scenarios that year. the records show  
that only one desktop exercise and two live drills were actually conducted across both 
rangeview and banksia Hill. these three exercises all occurred in May 2012, prior to 
amalgamation. they covered only fire and perimeter breaches and none addressed roof 
ascents or major disturbances. furthermore, only seven staff members were involved  
(less than 4%) in scenario training in 2012 and one reported that he had last been 
involved in such training in the 1990s.

5.25 a further problem is that there is no record of the quality or otherwise of scenario-based 
training in youth custodial Services. in adult prisons, a report form must be submitted  
to head office with a full description of the exercise, debrief notes and proposed 
improvements. it also appears that WaPol has never been on-site for an exercise despite 
the importance of emergency interaction. 

new Staff

5.26 Staff transferring to banksia Hill from rangeview needed an effective orientation in order 
to be familiar with the site and its policies and practices. While some attempts were made 
to orient staff, these were not sufficient. as discussed earlier, staff were unanimously critical 
of the amalgamation processes in october 2012 and in January 2013 still felt ill-prepared 
for a major incident. 

reSPOnSe

5.27 this section of the report examines central themes with respect to response management 
and the roles of key parties. it is best read alongside the timeline in appendix 1.  
the operational review being conducted separately by the department’s Professional 
Standards division will also impact on future decisions and actions in this area.140

australasian inter-Service incident Management System (aiiMS)

5.28 the department uses the australasian inter-Service incident Management System 
(aiiMS) for managing critical incidents in prisons and detention centres. aiiMS is 
designed to be applied in an all hazards – all agencies environment. it consists of three 
principles:

•	 Management by objectives to ensure that everyone is working to a common goal;

•	 Functional management structures to carry out the various functions required in the 
circumstances, to be headed by a single incident controller; and

140 See [1.49] above. at the time of writing the department’s operational review had not been finalised.
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•	 Span of control to dictate the number of groups or individuals that can be successfully 
supervised at one time, with appropriate delegation.

5.29 on the night, there was a strong sense of people working towards the common goal  
of resolving the incident safely and securely and of mutual support and cooperation. 
However, both those holding senior positions on site and those in the head office  
incident control facility have frankly acknowledged that command and control level 
communication was not always good and that there was some role confusion.

initial response to detainees out of bounds

5.30 the initial response to three detainees absconding and accessing the roof was timely and 
appropriate. the Shift Manager was the initial incident controller, for around an hour, 
and he showed commendable skill and professionalism. He gave directions to instigate a 
lockdown of all other detainees and to activate the local Primary response team (Prt). 
the director youth custodial and other centre management staff were promptly notified. 
the Shift Manager also instigated obtaining assistance from the department’s emergency 
Support Group (eSG), located at the nearby Hakea Prison, and the police. 

5.31 the Shift Manager prioritised staff safety and facility security. as the incident began to 
escalate, staff were removed from the units to the safety of the staff amenities building, 
thereby also ensuring key security. When all the staff were accounted for, the Prt 
formed a cordon around the staff amenities building. Staff felt that they had a good 
understanding of their roles and responsibilities and that instructions had been clear. 

5.32 the ability of staff at banksia Hill to respond to this critical incident was, however, 
restricted by a poorly promulgated operating philosophy, the physical infrastructure of  
the site such as internal barriers, and staffing capabilities. these issues are further discussed 
in chapter 4 and the Security Review Paper.

incident control facilities 

5.33 the assistant commissioner youth Justice Services, the director youth custodial  
and the assistant Superintendent banksia Hill all arrived onsite at around 6.50 pm, 
approximately one hour into the incident, a timely response. they assumed control  
of the incident and established the banksia Hill incident control facility (‘the banksia icf’) 
above the gatehouse. 

5.34 the banksia icf is a reasonable-sized room with several whiteboards and computers. 
However, it has only two phones. this created communication difficulties on the night 
even when supplemented by radios and staff mobile phones. the banksia icf also has no 
direct access to camera footage, which must be accessed via cameras in the control room 
around 50 metres away. Staff were constantly crossing a bridge over the sallyport in order 
to relay information. a number of other issues also emerged, including the adequacy of 
cell-call monitoring.141

141 See [5.46] below.
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5.35 use of the banksia icf was a new experience. no staff member could recall any previous 
occasion when it had been used and no training (which would have identified its weaknesses) 
appears to have taken place using the banksia icf.

5.36 another incident control facility was established at head office at around 8.10 pm.  
its role was to get any needed resources to banksia Hill and to make decisions that  
fell outside local control, such as the decision to move the children to Hakea.

5.37 When it became clear that detainees would be evacuated to Hakea, an incident control 
facility was established there at around 9.50 pm. it coordinated the movement of the 
detainees into Hakea on the night and remained open for a number of weeks to coordinate 
modifications and arrangements to house children in the adult prison.

5.38 by and large, apart from the communication and incident monitoring problems experienced 
at banksia, there appears to have been good coordination between the icfs at Head office, 
banksia and Hakea.

roles and responsibilities of eSG and local Management

5.39 the first group of eSG members arrived shortly after local management. their arrival 
highlighted some important questions about incident control. on 11 January 2013, 
following a debrief in respect of another incident at banksia Hill, the then commissioner 
sought to clarify the respective roles of the eSG and local management at banksia Hill. 
He directed that:

 once the eSG are activated and attend the scene, the incident scene is to be formally 
handed over to them and they take responsibility for the management of the incident 
until it is resolved and handed back. the officer in charge of the facility will continue 
to manage the other parts of the facility not affected by the incident.142

5.40 the former commissioner’s direction seems to have been based on responsibility for 
physical areas. Where an incident is confined to a specific area, such as a cell extraction, 
the suggested division of labour between eSG and local management makes sense and 
seems eminently workable. However, the 20 January incident spread across the whole of 
banksia Hill. the eSG Superintendent and the director youth custodial interpreted the 
former commissioner’s direction to mean that the eSG was responsible for rounding up 
those detainees who were out of bounds and the director for ‘the rest of the facility’. 
However, this left some questions and gaps, not least in terms of who was responsible  
for undertaking detainee welfare checks (see below) and understanding who took what 
decisions on the night.

5.41 the risks of split responsibilities can be illustrated by an event which occurred at around 
10.20 pm. by this time most of the errant detainees had been rounded up and the site was 
relatively safe. a female detainee was suffering an asthma attack and needed immediate 
medical assistance. the director youth custodial took responsibility for this, directing 
the Prt to escort medical staff to the unit. this was sensible, pragmatic action, but it is 
not clear where responsibility would have lain an hour earlier when the site was still 
being brought under control.

142 commissioner, dcS, email (11 January 2013).
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5.42 the aiiMS framework emphasises the importance of having a single incident controller. 
it would appear that at the point that it became clear that this was a whole-of-site event,  
a single incident controller should have been appointed. if this had been the eSG 
Superintendent, as seems to have been contemplated by the former commissioner’s 
direction, he could have delegated specific roles to the director youth custodial. 
alternatively, the director youth custodial would be the incident controller with  
the eSG Superintendent taking on a forward command role.

detainee Safety and Welfare 

5.43 although at least one-third of the detainees were running loose at one time or another, 
this left two-thirds still in their cells. Some were female, some were vulnerable and some 
were scared. others were frustrated and smashing up their cells. it was obviously important 
to ensure a sharp focus on the welfare and safety of those detainees who were still in their 
cells. although concerned about their own safety, staff also generally remained genuinely 
concerned about the welfare of the detainees. Some commented, with sadness, that those 
detainees who had not been involved had effectively been ‘abandoned’. 

5.44 Welfare and safety checks are a routine and critical part of detention centre management. 
they are especially important for vulnerable groups and individuals. on 20 January,  
24 detainees were under the age of 15 and 21 were female. in total, 32 individuals  
(25 males and seven females, comprising over 16% of the total population) had been 
formally identified as being ‘at-risk’ due to factors such as vulnerability, mental health 
and threats of self-harm. 

5.45 departmental policies require that in normal circumstances, at-risk detainees are checked 
every 15 minutes. even allowing for the fact that these were far from normal circumstances, 
there were long gaps between checks. Some of the detainees who were identified to be 
at-risk were kept in the Harding unit separate from the mainstream population. the first 
post-incident welfare checks in the Harding unit were conducted just after 10.00 pm, 
around four hours after the incident began. there are no accurate records of when welfare 
checks in other units were conducted but they appear to have been conducted after the 
Harding unit checks. Six male detainees who were identified as at-risk were not in the 
Harding unit: there is therefore no record of when, if at all, these boys were checked 
during the evening of the riot.

5.46 Given the split roles outlined above, responsibility for welfare checks seems to have fallen to 
the director youth custodial. However, staff under the director’s control were no longer 
in a position to carry out physical checks without support. there is evidence that the  
Shift Manager and staff wanted to check on detainee welfare, especially of the girls,  
but that they felt unsafe and unprepared to do so. 

5.47 all cells are equipped with a cell call system. detainees who are intent on self-harm are 
not likely to access this system but the welfare of those who do access it can be monitored 
remotely to some degree. under normal circumstances, cell calls are directed to the unit 
office. However, the unit offices were not secure enough for staff to remain safely there and 
cell calls were therefore directed to the central control room. the control room operator 
carries out numerous functions, not least in an emergency and did an outstanding job  
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on the night. as the incident unfolded, two additional staff assisted the operator, one taking 
responsibility for cell calls. this was an intelligent on the spot solution to the need to 
monitor high cell call traffic but it would be sensible for plans to include designating specific 
responsibility for cell call monitoring and for the passing on of information to the incident 
controller should a detainee appear to be at-risk. 

5.48 the welfare of detainees, not least those who were vulnerable and at-risk, remained an 
issue high in the minds of people on the night and was a source of anxiety to many staff. 
fortunately, on the night, detainees did not seek to attack other detainees but that may not 
always be the case. Systems need to be improved to ameliorate potential risk.

Primary response team: timeliness and roles 

5.49 the Prt consists of staff who are rostered to normal roles in the centre but are specifically 
trained in primary response. they gather to form the Prt should the necessity arise. 
When the first three detainees accessed the roof and the original ‘code 2 – out of bounds’ 
call was made, Prt staff were required to assist in locking detainees in their cells and then 
to proceed to the Harding unit or the gatehouse to don protective gear. this process was 
relatively timely, taking around 15 minutes.

5.50 While the Prt was kitting up, members of the recovery team and other staff tracked  
the movements of detainees and formed a cordon around the girls’ unit. as the roaming 
detainees had access to rubble and a metal aerial, the Shift Manager directed staff not to 
attempt to intervene.

5.51 on 20 January, the Prt was relatively inexperienced and comprised around 50 per cent 
probationary officers. they acted professionally but a lack of experience appears to have 
limited their confidence and capacity to be proactive. 

emergency Support Group: timeliness 

5.52 Six members of the eSG arrived onsite at 7.04 pm, approximately one hour and twenty 
minutes after the initial call out. as it was a weekend, they needed to be called in via 
pager. the time it took was not unexpected or unreasonable; however, as the incident 
had by this time escalated well beyond a roof ascent, the eSG Superintendent sensibly 
awaited additional resources and a solid plan before deploying. once the eSG and the 
police deployed at around 8.00 pm, the incident was swiftly resolved: they had detained 
25 detainees within five minutes and a further 10 detainees in the five minutes following.

5.53 However, it is of concern that around one and a half hours had elapsed from the time the 
Prt set up its cordon around the staff amenities building to the time that eSG and the police 
were deployed. this means that the detainees who had escaped their cells had free rein for 
well over an hour. 

Police: timeliness, roles and collaboration

5.54 Police assistance was initially requested by the gatehouse, under direction of the Shift 
Manager, just after 6.30 pm, when one of the six detainees then out of cell threw a rock 
at the gatehouse door. at this stage, WaPol’s role was solely external to the facility to 
guard the perimeter against any possible escape attempt.
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5.55 the first police arrived at 6.50 pm and the Police air Wing (Polair) was on scene by 7.20 pm. 
the police presence also included the canine unit, the tactical response Group, Police 
transport Southern, the traffic enforcement Group and the regional operations Group. 

5.56 the police subsequently played a key role in managing the incident inside the facility 
along with the eSG and other departmental staff. in line with agreed protocols embodied 
in a 2007 memorandum of understanding (Mou) between the department and WaPol 
regarding major incidents, incident control was maintained by the eSG. the agencies 
worked well together and police assistance was instrumental in apprehending the detainees 
in a timely and safe manner. Polair proved particularly valuable in providing intelligence 
about detainee movement, to some extent compensating for the limitations of cctV 
camera and monitoring. 

5.57 although collaboration was good, record keeping needs to be improved, a point 
acknowledged by all parties. it is particularly important to be able to account for decisions 
to deploy police inside a facility and the Mou refers to the eSG incident controller and a 
Police liaison officer negotiating the type of assistance that is required. However,  
neither the eSG nor banksia Hill management have a clear recollection of when it was 
decided that police assistance would be required internally. there are also no records 
regarding discussions of the type of assistance required. in essence the eSG seems to  
have utilised whatever resources turned up at the centre.

5.58 there is no suggestion that the police dogs were ever off leash or presented any danger  
to those involved, but it is timely for the department to review its protocols regarding  
the use of police dogs. tasers cannot be used without prior approval from a senior level  
in the department (in this case the commissioner gave such approval at 7.37 pm, just over 
30 minutes after the eSG had arrived). there does not appear to be any protocols regarding 
the approval and use of dogs by the police canine squad however detainees tended to 
perceive the presence of tasers and the presence of the dogs as equally threatening.  
it would be prudent to develop guidelines.

calls for the Prt to be armed 

5.59 Since the incident there have been calls for staff, or at least the Prt, to be equipped with 
weapons such as batons, pepper spray and tasers. there appears to be two main 
rationales. the first is deterrence/prevention and assumes that this will help prevent such 
incidents occurring. the second is to respond to incidents in a more timely manner. Such 
reactions are not unexpected in the aftermath of a serious incident. However, there are 
strong countervailing arguments, including the following:

•	 The	deterrence/prevention	arguments	do	not	accord	with	the	views	of	staff	
respondents to the survey. fewer than seven per cent of youth custodial officers 
regarded ‘lack of defensive tools’ as a factor behind the incident. they saw staff 
shortages, lockdowns, the pressures of amalgamation and poor training as  
far more significant causal factors. 

•	 It	is	also	far	from	clear	that	this	would	have	assisted	a	more	timely	resolution	of	
previous incidents at banksia Hill. 
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•	 The	20	January	incident	was	resolved	without	recourse	to	such	weapons.

•	 Weapons	may	escalate	rather	than	reduce	risk,	especially	as	juveniles	have	been	able	 
to arm themselves with rubble due to years of inattention to obvious risks.

•	 Rule	65	of	the	1990	United	Nations	Rules for the Protection of Juveniles Deprived of their 
Liberty, though not technically binding, states that ‘the carrying and use of weapons 
by personnel should be prohibited in any facility where juveniles are detained.’

5.60 in summary, the case for arming the Prt has not been made out and broader and more 
nuanced responses are required. they should include better training, improved regimes 
and a better focus on dynamic, procedural and physical security and de-escalation.  
there have been too many failings in all these areas.

navigating the facility 

5.61 the response involved banksia Hill staff, the eSG and WaPol. Some of these people 
had had limited exposure to the site and radio traffic on the night evidenced some problems 
with navigation and clarity of communication. for example, different staff referred to the 
same unit by different names. in addition, no up to date site maps were available making 
it difficult for Polair to effectively communicate information about detainee locations to 
those on the ground. 

decision to transfer to Hakea on 20–21 January

5.62 Hakea Prison is close to banksia Hill. by good fortune, on 20 January it had an empty unit 
(unit 5) because the prisoners housed in that unit had only recently been moved to two 
new units, 11 and 12. unit 5, located in the main part of the prison, was the adult self-care 
unit and probably the best of the older units.143 the majority of the detainees transferred 
on the night itself were placed in unit 5 but some were initially placed in unit 12. 

5.63 Placement of juveniles at Hakea was subsequently upheld by the Supreme court, 
essentially on the basis that it was a necessary emergency response. However, it was 
unprecedented and controversial. it was also not something for which there had been  
any prior contingency planning. it would be reasonable therefore to expect a clear record 
of who made the decision to transfer children to Hakea, when that decision was made, 
the reasons behind the decision, and any other options considered. 

5.64 there is in fact no departmental written record and the inquiry did not get a clear sense 
of who made the decision and precisely when. it would appear that the decision was taken 
by someone in the incident control facility at head office sometime before 8.30 pm,  
less than 20 minutes after that facility was established.144 

143 oicS, Report of an Announced Inspection of Hakea Prison, report no. 81 (november 2012). 
144 in responding to the draft of this report, the department stated the decision was made by the assistant 

commissioner in the Head office icf in consultation with the former commissioner and the deputy 
commissioner community and youth Justice. However, there is no log of who made this decision and when. 
the inquiry asked numerous senior managers from Head office and the management teams at banksia Hill 
and Hakea who had made this decision and their responses varied. in the Supreme court hearing (Wilson v 
Francis) counsel for the applicant stated the decision was made by the assistant commissioner in the icf  
but the former commissioner stated the decision was made by the deputy commissioner. When questioned 
during the court proceedings, the commissioner, assistant commissioner for youth Justice Services and 
director of youth custodial Services each stated that they did not make the decision.
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5.65 decisions have to be taken promptly in circumstances such as this, there were  
limited options available and Hakea may have been the ‘least worst option’ at the time. 
However, once again, the lack of documentation contravenes basic principles of 
transparency and accountability.

allegations of Mistreatment

5.66 a number of allegations have been made of mistreatment of detainees during their 
apprehension at banksia Hill and their transfer to Hakea. this inquiry is limited in  
how far it can pursue such claims and cctV footage is far from complete. However,  
logs were examined and both detainees and staff were interviewed. in some cases  
where detainees had alleged mistreatment, follow-up interviews were conducted.  
When appropriate, people making the allegations were advised to contact agencies with 
specific investigative capacity such as the corruption and crime commission.

recOvery

5.67 recovery from an emergency incident refers to the ability for people to return to their 
routine prior to the incident, ideally including improvements. Much of the recovery is 
still to occur, including the return of detainees and staff to banksia Hill. this will be a 
long-term challenge. this section of the report examines just three elements of recovery 
relating to the immediate aftermath.

record Keeping of detainee involvement

5.68 Poor record keeping has already been referred to many times in this report. it has also 
been a longstanding problem at banksia Hill, especially in the context of how the centre 
has responded to detainee misbehaviour.145 it should be standard practice to record critical 
incidents and many incidents of far lesser magnitude than the riot are routinely recorded. 
However, despite at least 70 detainees being involved, only three (the original roof ascenders) 
were formally linked on toMS to the riot at the time of writing, some four months after 
the riot. it is probably too late for this to be rectified and some of the young people will now 
have been released.

5.69 the department was unable to advise the inquiry how many detainees took part in the 
riot and could not inform the children’s court and the Supervised release review 
board whether particular individuals were subject to investigation, charges or adverse 
findings. in contrast, WaPol was able to provide information that police had 
interviewed 116 persons of interest in relation to the riot. as a result, 30 juveniles and five 
adults have been charged with criminal damage and 17 have pleaded guilty. obviously 
the police have an important and independent role to play but it is clear the department 
should have kept itself better informed. 

145 oicS, Report of an Announced Inspection of Banksia Hill Detention Centre, report no. 76 ( January 2012).
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debriefs

5.70 debriefs provide many benefits, including the opportunity for reflection and learning and 
a chance to focus on staff welfare and centre recovery. early in the morning of 21 January,  
a short ‘hot’ debrief took place. essentially it was an immediate staff welfare check and,  
as it was 5.00 am, it was kept deliberately short. 

5.71 a ‘cold’ debrief was conducted just over two weeks later on 6 february. Minutes were taken 
but they do not record who was present and they were circulated only to the banksia Hill 
management team.146 a number of staff commented on the value of the cold debrief but 
overall, they believed it had been poorly organised for such an important event. Staff who 
were not present, including a large number who had been on duty on the night, felt left out.147

5.72 although the police were integral to the response and the department of fire and 
emergency Services and St John ambulance also attended, no inter-agency debriefs  
have been conducted.148

reducing Psychological impact

5.73 there is no doubt that the 20 January riot had a profound impact on staff wellbeing and 
confidence. emotional reactions were strong and included frustration, anger and fear. 

5.74 the department offered counselling to all staff, with representatives from its Welfare and 
Support and employee assistance branches available on site for two weeks post-incident. 
However, it was clear well after that time that many people were still struggling to come 
to terms with what had happened. 

146 coordinator, custodial inspections, dcS, email (18 april 2013).
147 for further information see this inquiry’s Emergency Management Review Paper.
148 this breaches the terms of Standing order 20 and the spirit of section 6 of the banksia Hill 

emergency Management Plan. 

Photo 18: View from a damaged unit window across the new Yeeda facility.
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5.75 overall, the department made a strong and concerted effort to support staff in the aftermath 
of the incident. However, recovery and the rebuilding of resilience are longer-term issues. 
at the time of writing many of the underpinning fragilities remained unaddressed even 
though the return of detainees from Hakea to banksia Hill was officially slated to be 
complete by mid-July. 

recOmmenDatiOnS

Recommendation 12

in order to improve emergency management preparedness the department should:

(a) ensure that emergency management plans at all adult and juvenile facilities are  
     regularly reviewed, fully up to date, and include viable emergency evacuation plans; and

(b) improve staff training in emergency management and keep clear records of the findings  
     and recommendations arising from scenario training and reviews of critical incidents.

Recommendation 13

the department should examine and implement improvements to its systems and 
processes for conducting safety and welfare checks of detainees and prisoners in the 
event of incidents of mass disorder such as that which occurred at banksia Hill on  
20 January 2013. 

Recommendation 14

in order to improve its emergency management responses the department should:

(a) further develop its protocols regarding the roles of the on-site Superintendent and  
     the emergency Support Group (eSG) Superintendent, especially in situations  
     involving a whole-of-site incident;

(b) evaluate the resources needed by the eSG to improve response times at  
     weekends and evenings; and

(c) in consultation with Wa Police, evaluate the opportunities for improved  
     site navigation capacity during emergency situations.

Recommendation 15

Staff generally, and the Primary response team (Prt) in particular, should be provided 
with better training for responding to unfolding incidents and de-escalation techniques. 
this should occur in the context of more general training in dynamic and procedural 
security (see recommendation 6). the Prt should not be equipped with weapons  
such as batons, pepper spray and tasers.

Recommendation 16

the department should examine the lessons to be learned from events in the youth 
custodial system since 20 January 2013 with respect to recovery from emergencies.  
in particular, it should ensure that debriefs are organised for all staff and that longer term 
strategies are implemented to rebuild staff confidence and resilience.
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Overview

6.1 Prisons and detention centres are profoundly human environments where success and failure 
depend on people and relationships, not on bricks, concrete and bars. it goes without 
saying that having the right built environment is important but history shows that well-
designed and well-maintained facilities will fail if human relationships fail, and that poor 
physical facilities can sometimes be successful. this is why performance, safety and security 
can fluctuate at individual prisons depending on personnel and morale. banksia Hill itself 
is testimony to this.149 

6.2 as with previous riots, issues of leadership, management, staffing and workplace culture 
played a major contributing role. these issues were compounded by poor management  
of the amalgamation but, as already noted, the issues have a longer history. if banksia Hill 
is to have a better future, those who work in youth justice and those holding head office 
management positions with respect to strategy, human resources, finance and corporate 
services must reflect on the contents of this chapter and action its findings in a measured 
and holistic way. 

6.3 the problem of high levels of staff absenteeism due to workers’ compensation claims  
and personal leave has become public since the riot as a result of media reports on cases  
in the Supreme court and the children’s court. However, it is not a recent phenomenon. 
nor is it simply a matter of some staff being prepared to ‘rort’ the system. the point is that 
if rorting occurs, it can and should be addressed by the employer. the employer should 
also be proactively monitoring and addressing the causes of workers’ compensation claims 
and unscheduled absenteeism. 

6.4 a number of elements have compounded to create the current malaise, including the 
following:

•	 Low	staff	morale	and	increasing	disillusion	and	disaffection	on	site	(dating	back	many	
years and exacerbated by some serious incidents at the centre in the past three years);

•	 Inconsistent	local	management	(too	many	personnel	changes	at	critical	times,	a	poorly	
equipped local management team, and inadequate support from head office);

•	 Lack	of	clear	and	consistent	philosophies	and	out	of	date	procedures;150

•	 Extremely	poor	management	of	the	amalgamation	of	Rangeview	and	Banksia	Hill,	
including two distinct staff cultures; 

•	 Fractured	relationships	between	staff	and	management	on	site	at	Banksia	Hill;	and

•	 Fractured	relationships,	factionalism	and	low	morale	in	the	Department’s	head	office.

149 See [7.45] from this inquiry’s Management, Staffing, and amalgamation review Paper. in comparison,  
the eastern Goldfields regional Prison has performed well despite the impoverished state of its infrastructure, 
owing to the uniformity of purpose among all staffing groups and its effective leadership. See oicS,  
Report of an Announced Inspection of Eastern Goldfields Regional Prison, report no. 72 ( June 2011). 

150 See [4.5] and [6.56].
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6.5 it must be understood that such matters are not just financial or managerial irritants:  
they involve serious risk. first, they impact adversely on the regime at banksia Hill and 
therefore on safety and security at the centre itself. Secondly, they affect the centre’s ability 
to operate in a way that will reduce community risk through positive interventions in the 
lives of young people, something which is required by the Young Offenders Act 1994.

methODOlOgy anD SOurceS

6.6 the Staffing, Management and Amalgamation Review Paper which supports this chapter  
has a robust methodology. it includes a survey of banksia Hill employees (with a high 
response rate), meetings and workshops with relevant groups of staff, meetings with 
specific individuals and stakeholders, discussions during site visits, and document analysis. 
there was also a survey of prison officers who worked in the juvenile custodial estate 
post-riot and evidence from other quarters. additional independent sources include 
surveys and reviews by the auditor General, the Public Sector commission and 
riskcover, as well as previous oicS reports. 

6.7 the key findings of this chapter were so alarming that relatively early on, there were 
formal briefings to the former commissioner, the two deputy commissioners and four 
of the department’s assistant commissioners (‘youth Justice’, ‘Professional Standards’, 
‘People and organisational development’ and ‘finance and infrastructure’).151  
the inquiry team was not persuaded, at least during March and april 2013, that all 
members of the department’s executive fully appreciated the seriousness of the issues  
and the urgency of action needed to address them.152 

mOrale anD cOnfiDence

banksia Hill

6.8 the results of the oicS survey given to banksia Hill staff indicated widespread discontent 
among banksia Hill employees. over half of the staff considered themselves at least 
‘dissatisfied’ with their working life. only 2.6 per cent of youth custodial officers (ycos) 
considered themselves ‘very satisfied’. Similarly, less than a third of survey respondents 
stated that they generally felt safe in the workplace. as documented in the Management, 
Staffing, and Amalgamation Review Paper, morale issues existed long before the riot occurred, 
with one yco describing it as a ‘contagious apathy’. 

6.9 However, despite the clearly evident low morale of staff, many displayed resilience and 
optimism for the future, with the survey’s high response rate indicative of their belief that 
things could get better. this is an area on which the department can positively build.

151 deputy commissioner community and youth Justice, deputy commissioner adult custodial,  
assistant commissioner Professional Standards, assistant commissioner People and organisational 
development and assistant commissioner finance and infrastructure. on the department’s  
corporate structure see [6.12]–[6.15].

152 for example, despite the intent to move detainees back to banksia Hill mid-May, it was not until the  
22 april 2013 that approval was given to commence a recruitment process for more ycos, and their 
training will not be complete until late 2013.
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other Parts of the department

6.10 oicS has a strong database of staff surveys at individual custodial facilities through its 
general inspection activities. it has no statistical database with respect to head office staff 
but the departure of numerous experienced staff and numerous confidential communications 
had pointed to some very significant issues in recent years. 

6.11 the Public Sector commission (PSc) worked with the department in mid-2012, as part 
of its regular monitoring program, to gauge employee perceptions across a broad range of 
human resource management and conduct areas. this work confirmed deep levels of 
negative perceptions by employees about the department, particularly amongst head 
office staff.153 employee perceptions in areas of relevance to this inquiry were significantly  
more negative than is typically observed across the public sector. these included low  
job satisfaction levels, poor communication by senior management, a sense of not being 
valued and of views not being listened to or respected, perceptions of unfairness and 
favouritism in recruitment and promotion, high levels of perceived bullying, and a lack of 
faith in procedures to deal with misconduct, discipline and grievances. the problems were 
more marked in some areas than others but spread throughout the organisation. 

the DePartment’S cOrPOrate Structure 

6.12 being the chief executive officer of the department, the commissioner bears ultimate 
responsibility for the policy, strategy, actions and culture of the department. compared 
with other broadly equivalent departments, a very large number of deputy and assistant 
commissioners – 11 substantive positions in total – sit under the commissioner. two are 
deputy commissioners and nine are assistant commissioners. Some of the assistant 
commissioners report directly to the commissioner and others to one of the deputy 
commissioners. the Western australia Police, a bigger and more complex organisation, 
also has a commissioner, two deputy commissioners and nine assistant commissioners.

6.13 the new structure is highly centralised and arguably inflated. the community and 
youth Justice area has one deputy commissioner to whom two assistant commissioners 
report. the assistant commissioner youth Justice is responsible for youth in detention 
and the community, and the other assistant commissioner is responsible for adult community 
corrections. the adult custodial area also has a deputy commissioner position supported 
by two assistant commissioner positions: the assistant commissioner adult custodial 
operations and the assistant commissioner custodial Services.154 another five assistant 
commissioners provide department-wide support: these are the assistant commissioners 
for ‘offender Services’, ‘Policy and Strategy Services’, ‘Professional Standards’, ‘People and 
organisational development’ and ‘finance and infrastructure’.

153 Surveys conducted as part of oicS inspections at particular prisons ask different questions but again reveal 
low morale and a chronic lack of confidence in head office.

154 another supernumerary assistant commissioner position was used in 2012, with responsibility for special 
projects such as overseeing enterprise bargaining agreement negotiations.
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6.14 an original proposal to restructure the department to a two deputy structure was 
supported by PSc in principle in March 2012. However, the former commissioner of 
corrective Services decided not to proceed with that structure, and a revamped structure 
was later approved by him in april 2012. there were significant delays in filling many of 
the newly created positions, with the remaining occupants taking up their roles in 
february 2013. a restructure had been on the cards since 2011 following the exodus of 
many experienced, usually disillusioned, senior personnel. the avowed purposes of what 
became termed the ‘realignment’ included improved integration and reduced ‘silos’, 
streamlining operations, reducing duplication, greater accountability for decision making 
and promoting a ‘ joined up’ approach.155 

6.15 the new structure has not been in force long enough to reach a definitive conclusion on 
its merits, but there is no tangible evidence that it has reduced silos or improved services, 
efficiencies and outcomes. indeed, judging by the evidence received during this inquiry  
it may have in fact done the opposite. Morale and clarity of direction appear to have 
declined rather than improved. it has not come across as a supportive culture and the 
department’s executive presented as seriously, possibly irreparably divided. 

6.16 Serious enough in themselves, such problems create further risk. echoing the views 
expressed in previous chapters, the 1995 learmont inquiry into prison security in the 
united Kingdom put the point as follows:156

 Management is about planning, organising and controlling … the … shift for which 
people are craving calls for leadership – the ability to create a vision of how things 
could be, producing alignment, generating energy, and inspiring people to achieve 
the overall aims and objectives of the Service…

 Without the kind of leadership which generates enthusiastic commitment to the 
purpose, direction, values and beliefs of the organisation, we will get, at best, only 
compliance from prison staff…

 effective security will be delivered only when all the staff in the establishment feel  
in tune with the values demonstrated by the leadership, are clear about and have 
commitment to the goals, and feel personally accountable for implementing procedures.’

6.17 the disillusionment and uncertainty that pervade the department will require strong 
leadership and management by the new commissioner. that person’s appointment also 
provides an opportunity to rethink the most appropriate corporate structure for the 
department. any such rethink must include a focus on improving services to prisoners 
and detainees, better connecting management with staff, and improving correctional 
outcomes despite financial constraints. 

155 dcS, Organisational structure: Explanatory notes (february 2013).
156 Sir John learmont, Review of Prison Service Security in England and Wales and the Escape from Parkhurst Prison  

on 3 January 1995 (HMSo: london, 1995) 79.
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6.18 new South Wales provides a relevant comparison. there are some differences, in that 
juvenile justice is not the responsibility of the corrective Service department in that state.157 
However, it has around twice the number of custodial facilities, almost double the number 
of prisoners and a much larger number of people serving community orders. it also has a 
head office structure of a commissioner and six assistant commissioners, all of whom report 
directly to the commissioner and have a sharp focus on outcomes not just process.158 

management inStability in yOuth cuStODial ServiceS

6.19 as the timeline in appendix 2 shows, the last few years have seen numerous staffing changes 
at all levels of management. three separate projects underpinned the amalgamation: 
cet74 (converting rangeview to a prison for young adults); cet84 (the amalgamation 
of rangeview and banksia Hill); and the capital works program. the timeline illustrates 
the following points:

•	 Excluding	Project	CET74,	in	May	2009,	when	the	amalgamation	was	formally	
announced, six roles were being occupied by five distinct people. Project cet84 was 
the responsibility of the director youth custodial and was separate from the role of 
Superintendent. 

•	 In	mid-2010,	the	role	of	Banksia	Hill	Superintendent	had	been	collapsed	 
into that of director youth custodial. the director now had three roles:  
director, Superintendent and cet84 project manager.159 

•	 This	is	essentially	how	things	remained.	However,	there	were	multiple	changes	 
of personnel across roles. in total, up to the time of the riot, there were six changes  
in the role of Superintendent/director involving five different people. three of the 
changes occurred in the pivotal amalgamation year. 

•	 There	was	particular	upheaval	from	December	2011	to	April	2012	(at	which	time	 
it was still being said that amalgamation would occur by mid-2012). two deputy 
commissioners swapped roles, the assistant commissioner changed, the role of 
director/Superintendent changed twice, and a new manager was appointed to 
oversee the capital works program.

•	 Immediately	after	amalgamation,	both	the	Acting	Director	and	the	Acting	Assistant	
commissioner youth Justice were replaced. 

157 there are also geographical differences but this is not relevant given the centralisation of services in  
Western australia. regionalisation was an option for the 2011–2012 realignment but was not adopted.

158 Prior to 2012 the new South Wales department of corrections had a structure much closer to that in 
Western australia but a review identified its weaknesses (in all essential respects the same as those identified 
in this report): see Knowledge consulting, Independent Review to Identify the Most Appropriate Organisational 
Management Structure for Corrective Services NSW to Meet the Government’s Policy Objectives, including the 
Reduction of Reoffending (also called the ‘Hamburger review’). Hamburger also emphasised the distinction 
between leadership and management. 

159 the department refutes that the director was the project manager for cet84 for any appreciable length  
of time. However, determining the identity of the project manager was a source of considerable confusion 
throughout the inquiry, requiring numerous document requests to reconcile contradictory information 
received from the department. the director at the time of the amalgamation informed the inquiry that  
he (and his predecessor) performed the function of the cet84 project manager. this information aligns 
with the final document request received.
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6.20 Such frenetic change is a recipe for problems in terms of direction, communication, 
continuity and institutional stability. this proved to be the case. it was one of the reasons 
the amalgamation was badly handled and one of the contributing causes of the riot.  

bankSia hill OrganiSatiOnal Structure

6.21 Prior to July 2010, banksia Hill had a Superintendent who reported to the director 
youth custodial. the Superintendent had direct personal responsibility for the site and 
the director had a more strategic and corporate role. in July 2010, the two positions were 
merged with the director taking on both operational and strategic responsibilities.160 

6.22 at the time, oicS voiced concerns at the risks, given banksia Hill’s transition status and 
the challenges of amalgamation,161 and the capacity of any one person adequately to take 
on both roles. these fears proved well founded. 

6.23 at the time of the riot, the following organisational structure was in place:

 Figure 3. Organisational structure at Banksia Hill at the time of the riot with responsibilities of each position. 

6.24 Well before the riot, the deputy commissioner community and youth Justice and the 
assistance commissioner youth Justice had identified the need to review the organisational 
structure. they developed a proposed model reflecting their priorities, with the business 
Manager component of their proposed model implemented a week prior to the riot. 
this model may well have needed some negotiation and discussion but it should have 
been a priority in the last quarter of 2012. instead it seems to have disappeared into a 
bureaucratic quagmire, compounded by personalities. 

160 the Superintendent’s position was formally abolished on 1 november 2012.
161 the inspector and his staff regularly voiced these concerns at the time and over the following two years.
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6.25 even the added urgency created by the riot did not speed things up much, with important 
positions, such as that of Manager Governance,162 not being approved in the March cet 
meeting. there was little or no evidence of progress on the revised organisational structure 
until after this inquiry presented the department with its initial findings. a revised 
organisational structure was finally approved by the cet in May 2013. it is hoped that 
the new structure will be bedded down within the near future but it comes very close  
to the intended return of detainees to banksia Hill.

Staff ShOrtageS

6.26 as previously discussed, banksia Hill staff firmly believe that staff shortages and 
associated lockdowns were the most significant contributing factors behind the riot. 
almost everyone consulted for this review agreed with this, though some layers of  
the department’s bureaucracy did not appear to appreciate the depth of the problem.  
the issues are of long standing and reflect a number of factors, discussed below.    

yco Staffing ratios

6.27 the starting point for the number of youth custodial staff is dictated by the 1:8 staff to 
detainee ratio under which the youth custodial Services (ycS) operates. this ratio  
refers to the number of youth custodial officers per unlocked detainee. this is the least 
favourable ratio in australia and new Zealand with those jurisdictions ranging from  
1:3 to a 1:5. ratios in this range promote closer relationships between staff and detainees, 
permit closer attention to detainees’ individual needs, facilitate active dynamic security, 
and allow different indoor and outdoor activities to be facilitated at the same time.  
the brisbane youth detention centre provides a salient comparator because its design 
was inspired by banksia Hill. However, it has a staff ratio of one officer to every four 
detainees, which is twice the number of officers used at banksia Hill.

6.28 this ratio informs the number of operational staff required for detainees to be unlocked 
from their cells. in a normal living unit of 24 detainees, this means that three yco’s are 
required for all detainees to be unlocked from their cell. if sufficient staff numbers are not 
available, rolling lockdowns occur. this results in only a subset of detainees being unlocked 
at any given time. Hence, if there are two staff members, 16 detainees may be unlocked 
initially. then half of those detainees are locked down, and the other half are joined by 
those that are yet to be unlocked. after the same time period, the eight detainees that 
have been unlocked during both time periods are locked down, while the rest of the 
detainees are unlocked. the rolling process continues until there is sufficient staffing. 

6.29 However, staffing levels were not sufficient in the lead-up to the riot, which resulted in 
excessive lockdowns. the issue of staffing ratios is discussed again later but it is necessary 
first to examine the reasons behind the lack of staff.

162 this position will be responsible for the administration of complaints, local investigations, training and 
development, and compliance with policy/legislation.
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fte levels 

6.30 as of 20 december 2012, there were 248 paid fte at banksia Hill.163 of these, 199 were 
youth custodial staff, comprising 18 senior officers, 35.7 unit managers and 145.3 ycos. 
the remaining fte were primarily management and administrative staff.

6.31 Given that the level of paid fte slightly exceeds the approved level of 246, some members 
of the head office executive told the inquiry that banksia Hill is adequately staffed. 
unfortunately, such paper-based number crunching bears no relationship to reality.  
the reality is that banksia Hill has suffered from very serious staff shortages, that this has 
seriously impacted on regimes, and that it is a long-standing problem that has not improved.

6.32 in the month prior to the riot, on average, out of approximately 80 uniformed staff 
rostered each day, 22 staff members were absent.164 on some days up to 30 staff members 
were absent. While additional staff were brought in to cover the shifts through overtime, 
on average the facility was still down 15 uniformed staff every day. letting detainees out 
of cells for education, programs, or recreation for any appreciable length of time becomes 
impossible in such circumstances. one of the more poignant comments from a staff member 
was that ‘this would be a great place to work if everyone turned up’.

not a new Problem  

6.33 Staff shortages in an organisation generally reflect three main factors: workers’ compensation 
claims, personal leave and staff attrition. in terms of attrition, this review concluded that, 
at least in the period preceding the riot, the overall separation rate in youth custodial 
services was not outside the range of reasonable expectations. the more serious issues  
by far were the amounts of workers’ compensation claims and personal leave.

6.34 oicS reports on youth custodial facilities have repeatedly raised concerns about  
staffing shortages, and especially their impact on regimes for detainees, overtime levels 
and workplace stress. the June 2010 inspection of rangeview found that staff shortages 
were leading to some critical functions, such as reception, admission and orientation, 
being acutely under-staffed. it recommended action to address these deficiencies.  
the 2011 inspection of banksia Hill described the staffing situation as fragile,  
despite extra recruitment drives in 2010, and warned of the risks arising from  
excessive lockdowns flowing from staff shortages. 

6.35 although the department has adopted some measures to try to address the problem of 
staff shortages, these have not prevented further escalation. the situation at banksia Hill, 
‘fragile’ in 2011, reached crisis levels by 2012. unfortunately, issues of unscheduled 
absenteeism also afflict some parts of the adult custodial system as well as youth custodial.165

163 full-time equivalent (fte) is a unit that indicates the workload of an employee in a way that makes 
workloads comparable across various contexts. for example, an fte of 1.0 means the person is equivalent to 
a full-time worker and an fte of 0.5 means the person works a half time load.

164 See [5.32] from this inquiry’s Management, Staffing, and Amalgamation Review Paper. 
165 bunbury regional Prison reported even higher levels of unplanned leave than banksia Hill in 2012.
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Workers’ compensation: trends, costs and the department’s understanding

6.36  all employees have a right to workers’ compensation leave. it must also be acknowledged 
that the nature of the work undertaken at prisons and detention centres is such that there is 
probably an increased chance of injury compared with many other working environments. 
However, as shown by a recent review by riskcover that was instigated by the 
department,166 departmental staff take a high level of worker’s compensation leave  
even compared with other large ‘high risk’ agencies. the department ranked in the 
bottom half of all the highest risk agencies against all comparative measures.167 

6.37 recent reviews by riskcover, the office of the auditor General (oaG) and ernst and young 
have examined aspects of the management of workers’ compensation in the department 
but have not articulated the trends in detail and have not attempted to unpick the 
causes.168 the review Paper which accompanies this report has undertaken this exercise, at 
least in a preliminary way. its sobering findings include the following:

•	 At	31	December	2012,	one	month	before	the	riot,	48	Youth	Custodial	Services	
employees (20% of the workforce) had active workers’ compensation claims. two-
thirds of these claims involved loss of time injuries. 

•	 Claims	appear	to	have	grown	further	since	that	time	but	the	Department’s	record	
keeping is very confusing and the inquiry team was provided with quite different 
figures by various departmental representatives. 

•	 The	proportion	of	claims	involving	mental	stress	escalated	from	10	per	cent	in	2010	 
to 33 per cent in 2012.

•	 Between	2008	and	2012,	across	the	Department,	the	proportion	of	‘severe’	claims	 
(in other words, claims involving 60 days or more off work) has risen from 20 per cent 
to over 38 per cent. this adds greatly to the costs. twenty per cent would be a more 
typical level across public sector organisations.

•	 From	2008	to	2012,	estimated	claim	costs	in	YCS	rose	by	more	than	60	per	cent,	
from less than $942,000 in 2008 to over $1.5 million in 2012.

•	 In	2012,	the	number	of	days	lost	to	workers’	compensation	claims	ran	to	an	average	 
of more than 126 hours per fte in ycS. only one facility (bunbury regional Prison) 
was higher. the state average in custodial facilities was also high – around 80 hours.

166 riskcover is the department’s worker’s compensation insurance provider.
167 riskcover, Department of Corrective Services Worker’s Compensation and Injury Management Systems Review 

(february 2013).
168 riskcover, Department of Corrective Services Workers’ Compensation and Injury Management System Review 

(february 2013); office of the auditor General Western australia (oaG), Management of Injured Workers in 
the Public Sector (May 2013); ernst and young, DCS’s OSH Framework and Worker’s Compensation Processes  
(august 2010).
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6.38 reflecting these problems, the department’s insurance premium for workers’ compensation 
has doubled over the past three years to $23 million (around three per cent of its annual 
operating budget). this has been a major impost given that the department has struggled 
to stay within budget, has needed to find cost savings, and has consequently identified 
many areas of services to prisoners for severe cuts.169 

6.39 despite the seriousness of the situation and the escalating costs and risks, the department 
keeps limited statistics and does not appear sufficiently proactive or well informed. 
individual facilities do not have KPis for workers’ compensation or injury management 
and despite the glaring problems only one internal audit has been undertaken over the 
past five years. regretfully, this was also limited in scope being largely process-focused.170 

6.40 in addition to providing inconsistent numbers of individuals on worker’s compensation 
leave, senior departmental management were unduly pre-occupied with individuals who 
were ‘rorting the system’, with each senior manager providing a different, vivid anecdote 
of an individual who had made a dubious claim. Staff mentioned the frequency of sprains 
and strains, and suggested the need to improve staff fitness, however little mention was 
made of the unprecedented growth in mental stress cases over the past three years.

6.41 recent reports by the oaG and riskcover have found that the department has not been 
sufficiently informed or proactive and has failed to comply with its statutory obligations 
with respect to injury management. the oaG found that the department is one of  
four agencies which does not prepare a return to work program for all employees who  
are legislatively required to have such a program. indeed, it had established return to 
work programs for less than half the affected staff.171 the oaG also found that the 
department was the only agency to have failed to include any ‘return to work indicator’ 
in its annual reporting.172 

Sick leave and other Personal leave

6.42 the term ‘personal leave’ refers primarily to sick leave and carer’s leave. it does not include 
annual leave and public holidays. Sick leave accounts for the vast majority of personal leave. 
it is an important safeguard for employee welfare but can have a serious impact on costs 
(the absentee’s salary plus costs of covering that position) and service delivery.173

6.43 Public sector agencies tend to have higher rates of sick leave absenteeism than private 
sector organisations. it can also be anticipated that people working in corrections (like 
police) face stresses and risks that may increase the likelihood of absenteeism. However, 
even taking these considerations into account, the department appears to have high and 
poorly managed rates of sick leave. 

169 for example, funeral attendance by prisoners has been significantly affected and is the subject of a soon to be 
released audit by this office.

170 ernst and young, DCS’s OSH Framework and Worker’s Compensation Processes (august 2010).
171 oaG, Management of Injured Workers in the Public Sector (May 2013). the department of education has a 

similar record.
172 the auditor General did note, however, that a number of agencies do not understand their exact  

annual reporting obligations.
173 australian national audit office, ‘Absence Management in the Australian Public Service’, audit report no. 52 

( June 2003).
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6.44 again, this is not a new problem but it has been escalating. in 2005, oicS noted that 
prison officers had sick leave rate that was 60 to 100 per cent higher per fte than the 
public sector average.174 this inquiry has not been able to locate recent personal leave data 
across the whole public sector to undertake the same comparison. However, personal leave 
use in the department has increased very markedly, from an average of 81 hours per fte 
in 2004–2005 to 126 hours by 2012.

6.45 the levels of unscheduled leave at banksia Hill itself have attracted judicial and media interest 
as a result of the Supreme court and children’s court hearings. However, the average of 
107 hours per fte in 2012 is actually less than the adult prison average. it may be noted 
that the maximum entitlement for ycos is 114 hours compared with 140 hours for adult 
custodial officers.

6.46 it is also of particular concern that 31 per cent of youth custodial staff took more than 
their annual entitlement in the year preceding the riot, with eight per cent of employees 
taking in excess of 200 hours.

imPrOving injury anD leave management 

6.47 Such levels of workers’ compensation and personal leave indicate a cultural malaise which 
requires holistic central management. in particular, the increase in stress-related claims 
from 2009 should have been known to the department. it is a strong indicator of poor 
morale, increasing fear and lack of faith in management. this creates something of a 
vicious circle, with the remaining staff becoming increasingly stressed and frustrated  
by their colleagues’ absences.  

6.48 figures provided to the inquiry by senior people with responsibility in relevant areas  
have been very inconsistent but workers compensation claims have increased since the riot. 
the inquiry was told that by mid-april, 60 out of 199 ycos had an active claim.  
it was also told by one senior executive in May that the number had topped 70 but other 
departmental executives said the figure was 53. in a sense, exact numbers no longer matter 
once these sorts of levels are reached. 

6.49 it is also accepted that there are still high levels of unscheduled personal leave absenteeism. 
figures provided to this inquiry and to the children’s court have put the figure in the 
region of 15–18 youth custodial staff on the day shift – around 20 per cent of the full 
daytime roster of 59 ycos.  

6.50 comparisons with the private sector and between adult and juvenile facilities are not 
straightforward but the differences between the privately operated acacia Prison and 
banksia Hill, especially with respect to workers’ compensation, are so stark that they must 
be recorded:

•	 The	level	of	workers’	compensation	leave	at	Banksia	Hill	(126.6	hours	per	FTE)	is	 
10 times higher than that at acacia (10.3 hours per fte).

•	 annual personal leave at banksia Hill (107.3 hours) is double that at acacia (50.3 hours).

•	 Acacia	has	five	times	the	number	of	people	in	custody	and	more	FTE,	but	Banksia	
Hill has three times the amount of unplanned leave.

174 oicS, Directed Review of the Management of Offenders in Custody (november 2005).
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6.51 While acacia houses adult prisoners rather than juveniles and there may be some workforce 
differences, it cannot be argued that these factors alone explain these figures. as oicS reports 
have previously noted, Serco has been more proactive and successful in its management  
of these issues than the department.175 in fact it has no choice: if the situation at acacia 
came anywhere near to that at banksia Hill, Serco would be unable to meet its contractual 
obligations and the department’s contract management team would be calling out for 
wholesale change, even re-tendering. 

6.52 the department’s corporate approach to workers’ compensation at its own facilities has 
been unrealistic and too hands-off. the view appears to have been, in essence, that it is 
primarily a matter for local sites to manage. the corporate workers’ compensation team 
consists of only three people, each with an average caseload of 140 claims. they can do 
little more than track and report – active management of claims is impossible. at site level 
too, the management teams are not adequately resourced for the task. at banksia Hill,  
the new management team, which came in during november 2012, found that human 
resources staff were unable to provide a budget, report on overtime or develop a business 
case. ironically, but perhaps predictably, this was partly due to workers’ compensation claims 
and personal leave on the part of people working in that section.

6.53 clearly, more needs to be done in terms of understanding the extent, nature and causes  
of workers compensation claims at different custodial facilities (both adult and juvenile) 
and to address and report publicly on these issues. injury and personal leave management 
is a matter of employee welfare and it should be core departmental business. While the 
department has recently begun strengthening its relationship with riskcover and has 
developed a number of plans to reduce worker’s compensation claims, it is currently paying 
the price for years of neglect, particularly in the youth custodial domain. this report, 
read alongside the reports by riskcover and the oaG show that a sharper, fairer and 
more effective system with strong central direction is urgently needed.

6.54 in summary, the combined impact of workers’ compensation levels, personal leave levels and 
the department’s failure to adequately manage the issues is an ethical and financial disgrace.

Staffing: ycO rOleS, fte levelS anD Shift arrangementS

6.55 the preceding discussion has focused on the need to manage personal leave and workers’ 
compensation in a way that better meets employee welfare needs and departmental 
obligations. However, it should also prompt government to commission a comprehensive 
and comparative independent review of staffing levels and shift arrangements. this will 
need to be tied to a consideration of the philosophy and role of ycos.

Philosophy and roles 

6.56 as noted elsewhere in the review Papers,176 there has been something of a tension between 
a security approach and a welfare approach when it comes to the management of detainees. 
this stems from differences in training, the attempted merging of two distinct cultures in 
the amalgamation, and the lack of a promulgated underlying philosophy to guide staff. 

175 oicS, Report of an Announced Inspection of Acacia Prison, report no. 71 (May 2011).
176 See [2.3] from this inquiry’s Emergency Management Review Paper.
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uncertainty about the proper role of ycos was evident in the staff survey. Similar 
proportions of staff believed that an excessive focus on security had caused the riot as 
those who believed there had been a lack of emphasis on security. the ‘identity crisis’  
and low morale resulting from the lack of an underlying philosophy will need to be 
resolved as a priority.

Staff to detainee ratios

6.57 the department does not appear to have developed a comprehensive business case for  
a different staff to detainee ratio as an integral element in the initial planning for the 
banksia Hill redevelopment. in September 2010 a business case was developed that 
proposed a 1:4 ratio. this business case, which was catalysed by the august 2010 
escape,177 included the following comment:

 not addressing these areas of concern could potentially compromise the ongoing safety 
and security of the facility, with the most serious ramifications being compromised 
safety and wellbeing of staff and young people.178

6.58 it appears that cet rejected this proposal. it was certainly never put to treasury.  

6.59 absenteeism has been so high for so long that it is not easy to know how well the centre 
would run if all necessary staff were at work on a sustained basis on the current 1:8 ratio. 
However, irrespective of absenteeism, oicS has previously argued that a lower ratio is at 
least required in some high-need operational areas. this review has firmly reinforced that 
view. for example, in areas such as the Harding unit, admissions, and the female unit, a 
ratio closer to 1:4 would be appropriate. 

6.60 it must be acknowledged, however, that a lower ratio is not a panacea. it will not lead to 
an improved regime unless there is a drop in absenteeism. if a ratio of 1:5 was introduced 
but current absenteeism levels continued, lockdowns would simply ‘kick in’ when staff 
numbers fell beneath the new ratio. 

Shift arrangements

6.61 banksia Hill operates on a 12-hour shift arrangement. this is not the norm across australia 
and was not the arrangement in Western australia prior to the opening of banksia Hill in 
october 1997. it was a system brought over from the adult custodial sphere and was subject 
to extensive criticism in the previous oicS directed review of the prison system.179 
there is strong evidence that the 12-hour shift system adversely impacts on the ability  
of staff to develop and maintain positive and supportive relationships with detainees, 
partly because staff tend to be ‘on’ for only three days at a time. 

177 dcS, Business Case: Banksia Hill Detention Centre Redevelopment Project (cet 84) (September 2010) 3.
178 dcS, Business Case, Banksia Hill Youth Detention Centre Redevelopment Project (cet 84) (September 2010) 7. 

there were some problems with the evidence base for this submission: see [8.54] below.
179 oicS, Directed Review of the Management of Offenders in Custody (november 2005).
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6.62 Staff in other jurisdictions stated that a 12-hour shift system increased risk to both staff 
and detainees, with incidents more likely to occur at the end of the shift when staff were 
tired. in contrast, staff in jurisdictions with an eight-hour shift system believed that it 
promoted greater knowledge of detainees, greater continuity of contact, and allowed for 
later lockdown hours (for well-behaved detainees).

6.63 it is also possible that whilst often preferred by staff, the 12-hour shift may deter some 
people from working in youth custodial services. furthermore, the evidence presented  
in this chapter does not suggest that the 12-hour shift reduces absenteeism. a number of 
submissions to this review, including a submission from the President of the children’s 
court, have raised the same concerns.180

6.64 it is not within the scope of this review to examine these issues in any more depth but they 
should be the subject of a further independent review of staffing in youth custodial services.

amalgamatiOn: reaDineSS anD (miS)management

6.65 the story of the banksia Hill amalgamation is essentially one of how initial promise, 
vision and hard work in 2009 and 2010 came seriously unstuck during 2011 and 2012.  
it became a case study in how not to manage change. the reasons are multi-faceted and 
include issues at the site and at head office.  

6.66 as noted earlier, around a quarter of staff surveyed believed that the amalgamation  
and poor leadership directly contributed to the riot. More generally, it was clear that 
amalgamation remained an open wound for a large proportion of the workforce.  
Many thought the decision to close rangeview was politically motivated and offered  
only risk to banksia Hill. they seem to have had little idea of, and certainly little  
support for, the potential benefits. this had undoubtedly contributed to low morale  
and high absenteeism.  

Promising Start 

6.67 as discussed earlier at the start of the amalgamation project in 2009–2010, there was 
drive and enthusiasm and many of the building blocks for transition were put in place.181 
for example, work was commenced on an operating philosophy based on the ethos of 
rehabilitation and on procedures to support this philosophy. Staff were encouraged to 
have a say and meetings and intranet systems were set up to enable this, and implementation 
schedules and monitoring and reporting processes were set in place in early 2010. at that 
time, it was anticipated that amalgamation would occur in late 2011. it was recognised 
that many challenges lay ahead, including the amalgamation of two different workforces 
and the need to accommodate a bigger number and wider range of detainees but the  
signs were promising.

180 Judge reynolds, President of the children’s court of Western australia, submission to oicS (22 May 2013).
181 See [2.15] above.
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Subsequent decline

6.68 unfortunately, by the first half of 2011, there were signs of slippage and of a need to 
actively re-engage staff.182 from here, the situation declined further up to the time of 
amalgamation in october 2012. 

6.69 the employee survey results and discussions with staff demonstrated an unequivocal 
condemnation of the period leading to amalgamation and of the actual mechanics of 
amalgamation. not a single survey respondent believed that preparation for amalgamation 
had been adequate. the survey examined a number of specific aspects of ‘preparedness’ 
including training, policies and procedures, the daily regime, intelligence gathering, 
information sharing and working across centres. over 40 per cent of staff considered  
that they were ‘very unprepared’ on all these counts. 

6.70 the key problems, many of which have already been canvassed, included that:183

•	 Overall,	there	was	a	lack	of	staff	‘buy	in’	to	the	new	centre	–	generally	they	felt	they	
had not been listened to in terms of philosophy, design and operations. they were  
not ‘on side’ with the amalgamation and showed increasing apathy and fear.

•	 There	was	no	dedicated	change	manager	and	poor	change	management	processes.

•	 The	building	delays	and	uncertainties	regarding	completion	dates	were	much	more	
than a problem in themselves; they absorbed excessive energy and detracted from 
other significant matters.184

•	 The	number	of	serious	incidents	escalated	in	2011	and	2012.

•	 The	working	groups,	which	had	been	meeting	sporadically	in	early	2011,	 
had completely ceased to function by november 2011.185

•	 There	were	constant	management	changes,	including	simultaneous	changes	in	 
three key positions (deputy commissioner, assistant commissioner and director)  
in april/May 2012, a critical period given that amalgamation was still slated  
for mid-year.

•	 The	handover	in	April/May	2012	was	marked	by	extremely	poor	communication	
between the senior managers in question.

•	 Finalisation	of	the	Making a Positive Difference philosophy had taken too long  
and it was either not known or not embraced by management and staff. at the  
point of amalgamation there was therefore no overarching set of agreed goals,  
or policies and procedures to meet those goals.186

•	 Change	management	had	been	very	poor,	especially	with	respect	to	managing	the	
amalgamation of two workforces with different cultures.

182 See [2.17] above and this inquiry’s Management, Staffing, and Amalgamation Paper.
183 for further details see the Management, Staffing and Amalgamation Review Paper.
184 See: oaG, Performance Audit: Banksia Hill Redevelopment Project (august 2013).
185 Management at the time justified this on the grounds that the building delay had created such cynicism on 

the part of staff that it was not worth persisting with them. in fact the building delays made the proactive 
engagement of staff even more important. 

186 See [4.24]–[4.29]. 
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lack of corporate Support

6.71 despite the problems and risks at banksia Hill, head office appeared uninterested and 
disengaged from the amalgamation project. Key personnel failed to attend many of the 
project control meetings, stymieing the decision making process and leaving too many 
areas of risk unaddressed.187 no change management experts were provided, with the 
director left to juggle multiple roles simultaneously. a crucial project coordinator role 
assisting the director in progressing the amalgamation was abolished at the end of 2011. 
this position was re-established in May 2012; however the five month absence of a role 
dedicated to progressing the amalgamation in the year it was planned to occur can only 
be described as a fundamental error. 

the Move from rangeview

6.72 Some examples from the time of amalgamation show not only a lack of strategic and 
cultural preparedness but also a lack of professional attention to obvious practicalities.  
the rangeview site was left in a mess. cabinets of confidential documents were left 
behind with no apparent plan to transfer them, and wet laundry, dirty laundry, food and 
office supplies were carelessly binned. Staff were uncertain of their rosters and claimed 
that numerous other issues were unresolved.

6.73 one of the most telling examples of poor preparation relates to the critical challenge of 
transferring the rangeview workforce to banksia Hill. rangeview and banksia Hill  
had housed different detainee groups and over the years somewhat different cultures  
had developed at each site. amalgamation required strong attention to this issue. it was 
originally intended that staff would be encouraged to swap and work at the other site so 
as to gain first-hand knowledge of the challenges of working with a different detainee 
group and an understanding of the physical environment. 

6.74 the idea of ‘staff exchanges’ was eminently sensible and in the first part of 2012, 
assurances were given to the inspector and also the then Minister that this would 
happen.188 it never did. instead, the majority of rangeview staff simply arrived on the 
allotted day, and were given an ‘orientation passport’ which was to be stamped as they 
were shown around the site. 

6.75 despite the orientation passport tour, the orientation process for staff arriving at banksia 
Hill was perfunctory, inadequate and risky. Some Shift Managers, who can be the most 
senior people on site at times, and responsible for coordinating emergency responses,  
said their orientation was just 45 minutes. not surprisingly, 83 per cent of staff survey 
respondents believed that there was inadequate preparation for staff working across centres.

187 When a new officer started as project co-ordinator in May 2012, he began recording meeting apologies. 
between May 2012 and the amalgamation, the assistant commissioner corporate Support was absent in 
75% of meetings, and the Human resources director was absent from 50% of meetings. no proxies were 
recorded as being provided for these positions. even if proxies attended, the lack of senior corporate ‘buy in’ 
at a time of such risk defies rational explanation.

188 See [2.25] above.
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PerfOrmance reviewS anD management

6.76 Performance reviews allow areas for improvement to be identified and areas of strength  
to be recognised. this can feed into training to cover any deficits and to the department 
identifying good performance and talent. 

6.77 in ycS, performance reviews have been almost non-existent for non-probationary 
staff. Some reported they had not had any kind of performance conversation, formal or 
informal, for over ten years. although a performance review template was developed, it 
had been used with fewer than seven per cent of staff.  
the result was to exacerbate staff ’s sense of disenchantment. Many reported that they 
only receive feedback if they make a mistake and that there is little or no encouragement 
to ‘go above and beyond’. 

Other iSSueS

6.78 the management, Staffing and amalgamation review Paper makes a number of 
other findings and suggestions for improvement. 

•	 A	review	of	the	case	planning	team	is	required.	It	appears	to	be	critically	under-
resourced and the absorption of the rangeview liaison role into the case planning 
team without additional resourcing was seen by many as unsustainable, particularly 
as this was previously a 24-hour service. due to the lack of resources, aboriginal 
Welfare officers spent most of their time performing administrative duties or  
airport transfers rather than supporting detainees. 

•	 The	award	arrangements	for	education	staff	need	to	be	finalised	as	long-term	rolling	
contracts are eroding the morale of the team.189

•	 Occupational	safety	and	health	(OSH)	resources	need	to	be	reviewed.	The	head	office	
oSH team consists of less than three fte and there is no substantive oSH position at 
banksia Hill.

•	 A	re-invigoration	of	the	unit	manager	role	is	required.	Individuals	commonly	acted	
in the role for short periods (contributing to instability), the duties were unclear and 
the selection process and criteria were poor. 

•	 New	strategies	are	required	to	raise	the	quality	of	recruits	and	to	improve	the	number	
of aboriginal ycos. Given the difficulties in attracting aboriginal custodial staff and 
getting them through the recruitment process, the suggestion of having non-custodial 
aboriginal ‘aunties’ and ‘uncles’ in the units (raised in the previous banksia Hill 
inspection) should also be seriously considered.190 

189 this was a live issue at the time of our discussions with staff, however as of 21 June 2013, staff have been 
provided with permanent positions under the PSGoGa.

190 oicS, Report of an Announced Inspection of Banksia Hill Juvenile Detention Centre, report no. 76 (March 2012).
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recOmmenDatiOnS

Recommendation 17 
the senior management structure of the department should be reviewed with a focus 
on improving correctional outcomes, efficiencies and service delivery. this process will 
require external direction and needs to be commenced urgently. depending on the results 
of this review, a revised structure can then be implemented soon after the appointment 
of a new commissioner and in consultation with that person.

Recommendation 18 
(a) appointments to all management positions at banksia Hill should be finalised; and 
(b) adequate head office support must be provided in areas such as finance and  
     human resources. 

Recommendation 19 
there should be an independent review of fte staffing levels in youth custodial 
Services, taking into account comparative data about the numbers and deployment  
of staffing in other australian juvenile detention facilities and prevailing standards. 
this needs to be undertaken as a matter of urgency.

Recommendation 20 
the above review should examine the drawbacks and benefits of the 12-hour shift 
system currently pursued in the juvenile detention system and alternative models.

Recommendation 21 
the above review should investigate the present arrangements for and use of  
personal leave and the causes for and impact of workers’ compensation claims in the 
youth custodial area.

Recommendation 22 
the department should ensure that structured formal performance reviews are regularly 
conducted with staff in order to identify areas for improvement and areas of achievement.

Recommendation 23 
it is recommended that the department review the adequacy of its policies, procedures 
and resources in the following areas: (i) case planning; (ii) occupational health and safety; 
(iii) the roles and training of unit managers; and (iv) the employment of more aboriginal 
people, including as mentors for young people.
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Overview

7.1 there are two distinct time periods relating to the management of detainees following 
the riot. the first of these periods is the immediate aftermath of the riot, defined as the 
two weeks from 21 January to 4 february 2013. during this period, 73 male detainees 
were housed in unit 5 at Hakea, with 133 detainees remaining at banksia Hill. While the 
department was still assessing the damage at banksia Hill and formulating a plan to address 
the ongoing emergency situation, detainees at both sites were subjected to a highly 
restrictive custodial regime.

7.2 the second time period follows immediately from the first, extending from 4 february 
through to mid June 2013. at the beginning of this period, the department transferred 
the majority of male detainees to Hakea Prison to allow repairs and security upgrades  
to be undertaken at banksia Hill. units 11 and 12 at Hakea were gazetted as a detention 
centre and referred to as Hakea Juvenile facility (‘Hakea Jf’). it was estimated that  
the works at banksia Hill would not be complete until the end of June. Hakea Jf would 
therefore be an improvised juvenile detention centre for five months or more. in this 
context, it was important for the department to establish a normal regime and a 
structured program of activities as soon as possible. 

7.3 in the aftermath of the riot and in the period up to 4 february 2013, the department 
adopted an extremely risk adverse approach to the management of the detainees at both 
banksia Hill and Hakea Jf. the outcome was the implementation of a restrictive regime 
of management confinement which was contrary to the legislative framework in the Young 
Offenders Act 1994, as well as the unauthorised routine use of mechanical restraints.

7.4 the custodial regime in place for the detainees at Hakea Jf and banksia Hill,  
after 4 february 2013, did not reasonably cater for the needs of young persons in detention. 
the amount of time detainees were spending locked in a cell remained unacceptable,  
the time available for education of detainees at Hakea Jf was less than half of that 
previously available at banksia Hill and there was insufficient delivery of programs, 
including recreation time. in addition, detainees were unreasonably subjected to  
routine strip searches before and after social visits. 

7.5 the department’s inability to establish a normal regime or structured day at Hakea Jf  
has been affected by the ongoing staffing shortages experienced within youth custodial 
Services (ycS), and the limitations of the infrastructure available for services. nonetheless, 
since 20 January the department cannot be said to have met its obligation to provide a 
positive, busy rehabilitative regime or to have maximised the opportunities at Hakea.

7.6 When the detainees are eventually moved out of Hakea Jf and back to banksia Hill,  
the infrastructure shortfalls in relation to available classroom and recreation space  
will be resolved, although the buildings will have been physically hardened. However,  
as discussed in earlier chapters, stability and security involve far more than physical 
infrastructure. the longstanding issue of staff shortages will not be fixed by a return to 
banksia Hill. unless the department can re-invigorate the workforce, this will present 
continuing threats to security and safety and to the ability to run a decent and 
constructive regime, with the capacity to rehabilitate detainees.

chapter 7

Book 2.indb   95 30/07/13   8:43 AM



PoSt-incident ManaGeMent of detaineeS

96 directed reVieW into an incident at banKSia Hill detention centre on 20 January 2013

SuPreme cOurt DeciSiOn

7.7 in its response to the inquiry’s draft report in this matter the department expressed the view 
that all of the issues mentioned in paragraphs 7.3 to 7.5 above were adequately covered by 
the Supreme court judgement in Wilson v Joseph Michael Francis, Minister for Corrective Services 
for the State of Western Australia.191 a number of sections of the judgement of his Honour 
chief Justice Martin were quoted in support of this view, in particular:

 on the evidence available to me, the decisions that have been made with respect to 
the management of detainees since the riot have been made with the best interests of 
the detainees strongly in mind, having regard to the risk that detainees might harm 
themselves or each other, but also taking appropriate account of the need to ensure 
the safety of staff and the protection of the community. those decisions have resulted 
in arrangements for the detention of young offenders which are clearly less than optimal. 
units 11 and 12 at Hakea have the physical characteristics of a maximum security 
prison intended for occupation by adults, and inevitably have a different ambience  
to the more open and less intimidating environment at banksia Hill. the current 
arrangements at Hakea with respect to education, recreation, remedial programmes 
and visits are acknowledged by all to be less than optimal. Persistent staff shortages 
result in a daily schedule in which detainees are locked down for longer periods than 
would be desirable if there were adequate levels of staffing, and in unanticipated 
lockdowns which disrupt the daily schedule and the capacity to provide education, 
recreation and remedial programmes, and sometimes have led to the cancellation  
of visits. However, the limited options for alternative accommodation available 
following the riot, and the inability to address the shortage of trained staff in the 
short-term have constrained the department’s capacity to provide optimal facilities 
and services.192 

7.8 However, it is important to understand that the Supreme court was considering four 
specific questions. these related to the legality of the initial decision to transfer the 73 
detainees to Hakea Prison and the three subsequent decisions to declare units 5, 11 and 
12, at various times and in different permutations, to be a detention centre. the chief 
Justice made it clear that he was not passing a definitive opinion on the appropriateness of 
the regime which followed the riot and this inquiry has examined a much longer period 
of time than was relevant to the evidence before the Supreme court.

7.9 the chief Justice held that it was not the task of the court to assess the appropriateness of 
the regime following the riot and noted that the findings of this inquiry might well differ 
from those set out in his judgement. He said:

 the regime which immediately followed the riot, which included locking down 
detainees for 23 hours each day, extensive use of physical restraints (flexible handcuffs) 
and strip searching was maintained for several weeks following the riot. any assessment 
of the appropriateness of that regime and its duration must take account of the security 
risks created by the riot and its aftermath, including in particular the unexpected 

191 [2013] WaSc 157.
192 ibid, [10].
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relocation of detainees to a facility which was not designed for their use, and the 
seriousness of the offences with which the detainees had been charged, or in the  
case of sentenced detainees, of which they had been convicted. assessments of that 
character are best made by the department and the inspector of custodial Services, 
not the court…193 

 as i have noted, the inspector of custodial Services has been directed to undertake  
a broad inquiry into many aspects of the riot at banksia Hill and its aftermath. 
aspects of that inquiry may touch upon or coincide with issues which i will now 
address. the findings which i make are based only upon the evidence which was 
adduced in court in the circumstances of expedition to which i have referred.  
the inspector’s inquiry has a broader range, will take longer, and will provide the 
inspector with a broader range of evidence and information than has been available to 
me notwithstanding the cooperation to which i have referred. in those circumstances, 
it is to be expected that the inspector’s findings may well differ, in some respects at 
least, from the findings which i will now set out.194 

7.10 the inquiry fully understands the concerns about the security of detainees and staff,  
the problems with staff shortages and the limitations of the physical infrastructure at 
Hakea Jf. However, for all the reasons given in this chapter the inquiry considers that the 
initial three week period of total lockdown of all detainees was, in all the circumstances, 
unreasonable. it also considers that the custodial regime in place after 4 february 2013, 
fell short of providing a level of service suitable for the detention of young persons. 

immeDiate aftermath – a highly reStrictive regime  

(21 january tO 4 february 2013)

7.11 the 73 detainees transferred to Hakea included 61 detainees who had escaped from their 
cells. the other 12 detainees had damaged their cells to such an extent that they were 
uninhabitable. there were a number of other detainees who damaged their cell during the 
riot and were moved into other cells at banksia Hill rather than being transferred to Hakea.

7.12 no further attempt was made to identify other detainees involved in the riot and it was 
apparent that no clear distinction had been made between those who had escaped their cells 
and were actively involved and those who had damaged, but had been unable to escape, 
their cells. it was not until May 2013 that 35 detainees were charged by police with 
offences arising from the riot, mainly criminal damage.

Staff

7.13 the deterioration of staff morale and the high level of staff absenteeism in ycS were not 
and could not be resolved in the immediate aftermath of the riot. if anything, staff morale 
worsened as youth custodial officers (ycos) struggled to cope with the trauma of the 
riot and the literal upheaval of their working environment. yco shortages continued and 
were in fact exacerbated by the need to staff two separate centres. However, unlike before 
the riot, the department took steps to supplement the yco workforce with prison officers 

193 [2013] WaSc 157, [11].
194 ibid, [20]
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from the adult custodial system as provided for in section 11e of the Young Offenders Act 1994. 
ycos and prison officers worked alongside each other at both Hakea and banksia Hill.

7.14 although the assistance of prison officers addressed the problem of staff shortages, there 
were significant problems associated with introducing a workforce with no training or 
experience in dealing with young people in custody. Some prison officers were supportive 
and eager to work with detainees. However, the inquiry was told that other prison 
officers were openly unsympathetic towards the detainees and even the ycos, who they 
felt had lost control at banksia Hill. ycos invariably expressed feelings of anger and 
betrayal towards the detainees and the influence of the prison officers did little to lessen a 
hardening of attitude towards detainees. these attitudes, which were affirmed by inquiry 
team observations, were reflected in the highly restrictive regimes applied at both centres.

restrictive regime – lockdowns195 and use of restraints

7.15 during this time detainees in both centres spent virtually no time out of their cells and 
all meals were served in the cells. detainees were locked in their cells for 23 to 24 hours 
per day for 23 continuous days between 20 January and 12 february, and were only allowed 
out for the time it took to make a telephone call or to meet with a psychologist to undergo  
a risk assessment. 

7.16 although it appears that the lockdowns were dictated by a combination of factors 
including staff shortages, suspension of the normal program and the need to assess the 
security risks, no legal authority or reasonable explanation for the length of the lockdowns 
over this period has been provided by the department.  

7.17 there was no consideration as to whether the application of such a restrictive regime was 
reasonable for all detainees. it was particularly inappropriate because the department did 
not accurately identify those detainees who were involved in the riot. the lockdowns were 
applied to all detainees, regardless of their age or circumstances. it included those who had 
actively refused to take part in the riot and some who had not even been in custody at the 
time of the riot.

7.18 it is entirely unacceptable, whatever the circumstances, for the detainees to have been 
confined to their cells for 23 to 24 hours a day for this length of time. this regime of 
confinement was contrary to the legislative framework in the Young Offenders Act 1994 
and it is difficult to interpret it as anything other than punitive.196 in fact, the regime was 
more punitive than the conditions normally applied when a detainee is confined to a cell 
as punishment for a detention offence. in that circumstance a detainee is required to have 
two hours of exercise for each 24 hour period of confinement.197 

195 this report uses the terms ‘lockdown’ or ‘lockdowns’ to refer to situations where detainees are locked inside 
their cells. during non-lockdown times detainees may still be confined within their locked unit, unless 
allowed outside for recreation or otherwise. 

196 Section 7(c) of the Young Offenders Act 1994 provides that a young person who commits an offence is not to be 
treated more severely because of the offence than the person would have been treated if an adult and section 
7( j) provides that punishment of a young person for an offence should be designed so as to give the offender 
an opportunity to develop a sense of social responsibility and otherwise to develop in beneficial and socially 
acceptable ways.    

197 Young Offenders Regulations 1995 (Wa) reg 79. 
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7.19 all detainees in both centres were routinely mechanically restrained (handcuffs or flexi-
cuffs to the front of the body or handcuffed to each other in pairs) for any movements 
within the centres. Handcuffs were even applied when a detainee was simply making a 
telephone call in their unit. 

7.20 the department contended that the application of restraints was necessary at banksia Hill 
because the broken glass and other debris around the site posed a risk to the safety of 
detainees and staff. at Hakea, there were suggestions that an unrestrained detainee might 
access the internal courtyard of unit 5, climb onto the roof and from there access the rest 
of the prison and come into contact with adult prisoners. However, there were no individual 
risk assessments of detainees and little regard seems to have been given to the fact that most 
of the detainees still held at banksia Hill had not been involved in the riot. it was not 
reasonable to assume that every detainee at banksia Hill presented such a risk that restraints 
were universally required. unlike banksia Hill, unit 5 at Hakea Jf was not affected by 
broken glass and the risk that detainees might climb onto the roof seemed exaggerated, 
given the high level of staff supervision in unit 5.

7.21 irrespective of the department’s views, the law only authorises the use of mechanical 
restraints in the circumstances provided by section 11d of the Young Offenders Act 1994. 
under that act, the use of restraints is permitted only when an individual detainee is 
imminently presenting a risk of physical injury to himself or others, where restraints are 
required on medical grounds, and where detainees are being escorted outside the facility. 
accordingly, the routine mechanical restraint of detainees for movements within the 
centres was in breach of the Young Offenders Act 1994.

Photo 19: Detainees at Banksia Hill were required to be handcuffed to each other in order to move around the centre.
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7.22 this conclusion is supported by the comments of the President of the children’s court  
of Western australia during a recent test case on the relevance of harshness of detention 
conditions in the sentencing process for young offenders. in The State of Western Australia  
v JAB198 (‘the Jab case’), his Honour Judge reynolds made reference to the management 
issues arising from detainees being located at banksia Hill and Hakea Jf and the conditions 
for the detainees at both facilities. He referred to the use of restraints on detainees and said:

 the material provided by dcS includes a directive given to staff at [banksia Hill] on 
1 february 2013 that ‘the escorting of detainees within the centre will continue with 
restraints except in the circumstances listed above’. one of the circumstances listed 
above in that directive is that ‘detainees within a secure room during interview 
(psych, legal etc) are not to be restrained unless requested to do so by the interviewer’.

 i have already referred to the fact that after the incident at [banksia Hill] restraints 
were used on detainees who were not involved in the incident on 20 January 2013.

 Section 11d(1) of the yo act provides as follows:

 11d. use of restraints

 (1) the chief executive officer, or a superintendent, may authorise and  
  direct the restraint of a young offender where in his or her opinion  
  such restraint is necessary— 

  (a) to prevent the young offender injuring himself or herself,  
       or any other person; or

  (b) upon considering advice from a medical practitioner, on medical  
       grounds; or

  (c) to prevent the escape of a young offender during his or her  
       movement to or from a facility or detention centre, or during  
       his or her temporary absence from a facility or detention centre.

 Section 11d(1) clearly requires the chief executive officer or superintendent to be 
satisfied that restraint is necessary in the case of the particular individual restrained.  
a separate consideration is required for each particular individual. in my view the 
direction to which i have just referred is not authorised by s 11d(1) of the yo act. 
the particular circumstance referred to is also unlawful because it purports to give 
authority to someone who does not have any under the yo act to decide whether  
a young detainee is restrained. i do not think that a psychologist would want to 
interview a detainee when the detainee was restrained but interviews would not 
necessarily be limited to psychologists.199

7.23 in its response to the inquiry’s draft report the department commented ‘With respect, 
the department does not agree with His Honour Judge reynolds that section 11d(1) 
required an individual assessment of each young person in the circumstances under discussion’.

198 [2013] Wacc 3.
199 ibid, [36–37].
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7.24 the department had an opportunity to provide a more positive regime to youth remaining 
at banksia Hill during these early days after the riot. However, detainees were treated as if 
they were all responsible and posed a high risk to security and safety. a good many of these 
detainees, might have been trusted with and duly rewarded for their contribution in helping 
clean up units and grounds with an appropriate level of supervision and risk management. 
interested students could have had limited contact with teachers. this may have helped 
rebuild damaged relations with staff and create a good foundation for cooperation and 
mutual respect in the coming difficult months.

7.25 instead, discussions with detainees during the inquiry confirmed that those who were not 
involved felt a keen sense of injustice at the way they had been treated in the aftermath of 
the riot. there had been little recognition and no effort to provide a reward for those who 
had chosen not to participate. they were essentially treated no differently to those who 
had participated in the riot. Many said that their treatment since the riot made them wish 
that they had taken part. this experience was not only disheartening but also potentially 
damaging to the rehabilitation prospects of a significant cohort of detainees.

hakea jf (4 february tO miD-june 2013)

Safety and Security

7.26 units 11 and 12 are physically separated from any other part of the prison by about  
50 metres and are also enclosed by a five metre high cyclone fence. the security and 
privacy of the unit 11 and 12 precinct was increased by modifications to the surrounding 
fence. the section of the fence separating the area from the rest of the prison was covered 
with a shade cloth screening to a height of about two metres. this eliminated any visual 
contact with the rest of the prison at ground level. in addition, razor wire was installed  
on top of every fence in the precinct and on the roofs of the accommodation buildings. 
detainees also did not need to move through other parts of the prison except when 
attending visit sessions or leaving the prison. 

Photo 20: Shadecloth added to perimeter fencing of 
Hakea Units 11 and 12. 

Photo 21: Entry to Hakea Units 11 and 12. 
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7.27 the location of units 11 and 12 and the measures taken by the department to make them 
safer and secure ensured that any potential contact with adult prisoners was minimised. 
although it is accepted that most of the measures taken were necessary to meet the 
requirement that detainees be separated from adults, inevitably, it also made the 
environment more oppressive and intimidating. 

environment and facilities

7.28 units 11 and 12 are the newest accommodation units at Hakea. both units are clean, 
modern and spacious, with large common areas. cells are more spacious than those at 
banksia Hill, a fact that was appreciated by detainees. However, it was clearly a more 
oppressive and confined environment than detainees were accustomed to at banksia Hill. 
Security infrastructure is highly visible with razor wire, fences, bars and grilles all in 
abundance. the unit 11 and 12 compound is relatively small when compared with the 
grounds of banksia Hill and does not have the same sense of openness and space.

7.29 facilities in each unit included four staff offices and two program rooms which were variously 
utilised for interviews, counselling, education and health services. the department dropped 
three demountable units into the precinct to provide more space for delivery of services on 
20 february, but various delays meant that they were not fully operational until 25 March. 
this lengthy delay deprived detainees of much-needed activities and services. even with the 
extra space provided by the demountable units, infrastructure for services was fundamentally 
inadequate to cater for the size of the detainee population at Hakea Jf.

Photo 22: Razor wire retrofitted to roof edges to prevent ascents.
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transferring to units 11 and 12

7.30 on Monday 4 february 2013, the detainees in unit 5 at Hakea were transferred to  
the vacant unit 12. a few days later, on thursday 7 february and friday 8 february,  
71 detainees from banksia Hill were transferred into unit 11. the inquiry team observed 
the arrival of some of the detainees at unit 11. it was an unnecessarily intimidating process 
for detainees. the transport vehicle parked about 10 metres from the door to unit 11. 
despite this short distance, detainees were handcuffed prior to leaving the vehicle and 
were escorted into the unit by a yco with numerous other officers hovering in close 
proximity. once inside, handcuffs were removed and detainees were instructed to sit  
on their hands on a bench in the common area of the unit. again, there was a heavy 
presence of ycos and prison officers surrounding the group of 10 detainees.

7.31 one of the ycos spoke to the group of detainees emphasising that the detainees were 
inside a prison now. they were told in no uncertain terms that they would therefore be 
treated differently. they were also told, contrary to law, that prison rules would apply to 
them. in law, because unit 11 and 12 had been declared as a juvenile detention centre, 
the same rules applied as at banksia Hill. this introduction for detainees signalled some 
worrying changes that did not accord with youth custodial philosophies of rehabilitation. 
this included the directive to no longer address ycos by their first names, and instead to 
address them as ‘sir’ or ‘miss’. detainees were also told that when in their cells, if an officer 
opened the viewing hatch in the door, the detainee must stand at the back of the cell with 
their shirt tucked in and their arms extended downward with palms facing out. 

Photo 23: Detainees were met with a heavy security presence upon arrival at Hakea JF.
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7.32 it is quite understandable that officers felt a need to ‘draw a line’ with detainees; however, 
it is quite unacceptable that this was done in ignorance or in flagrant breach of the law.

Staff

7.33 the attitude of ycos towards working at Hakea Jf differed greatly among individuals. 
Some ycos were happy at Hakea, welcoming the high security environment as an 
opportunity to establish stricter routines and standards of behaviour. in contrast, other 
ycos were affronted by the secure infrastructure (particularly the bars and razor wire) 
and were concerned that an increased emphasis on authority and security was being 
achieved at the expense of good interaction and positive relationships with detainees.

7.34 Poor staff morale and high levels of absenteeism continued to be an issue. the added 
stress of a new and unfamiliar work environment coupled with the trauma experienced 
during the riot and its aftermath resulted in even higher levels of staff absence. in units 
11 and 12 at Hakea Jf, a full roster required 37 ycos. in the months following the riot,  
it was common for 10 ycos to be absent on any given day and absences were occasionally 
as high as 18. this naturally had an enormous affect on the operation of the units.  
More than any other factor, it diminished the department’s ability to provide an 
appropriate structured daily program of activities for detainees. 

lockdowns 

7.35 the extensive lockdowns experienced by detainees in the first two weeks after the riot 
continued until 12 february. by that time, they had been subjected to this highly restrictive 
regime for 23 continuous days. there is no reasonable explanation for the continuation  
of this lockdown regime, particularly in units 11 and 12, which provided a highly safe 
and secure environment. 

7.36 the department established a ‘structured day’ program in unit 11 and 12 on 12 february 
2103. even if fully implemented this would have involved an average of 15 hours lock down 
per day over the course of a week at Hakea Jf. this is excessive and is not acceptable as a 
base figure for lockdowns in a detention centre.

7.37 in practice, however, detainees continued to experience more extensive periods of 
lockdown. in addition to scheduled lockdowns, ongoing staff shortages and resourcing 
issues meant that detainees were also subject to a significant number of unscheduled 
lockdowns. actual lockdown hours frequently exceeded the times set by the department 
in its structured day program. unfortunately, the inquiry team has been unable to establish 
the precise number and duration of the unscheduled lockdowns because department has 
not kept adequate records.200  

7.38 the President of the children’s court has expressed his concern about the department’s 
lack of record keeping and its inability to answer specific questions both in correspondence 
to the department and to this inquiry. Judge reynolds requested information from the 
department in the form of detention management reports (dMrs) to assist the court in 
determining what weight should be given to the harshness of conditions for young offenders 

200 Poor documentation and record keeping was also one of the findings of the inspection of banksia Hill in 2011. 
See oicS, Report of an Announced Inspection of Banksia Hill Juvenile Detention Centre, report no. 76  
(March 2012) iv, 48.
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and has commented that the reports continue to be generic rather than individualised 
particularly as to the structured-day program, lockdowns and rehabilitation programs.201 
in a letter to the inquiry dated 22 May 2013, Judge reynolds commented, in part:

 the dMrs show that record keeping by dcS of relevant information on detainees is 
poor. dcS has been unable to provide information for individual detainees in relation 
to schooling, recreational activities, lock-downs and the use of restraints. Given the 
importance of those activities, it is highly likely that dcS also does not record other 
relevant information. this raises the question, how can yJd case manage the 
rehabilitation of individual detainees without such information?

7.39 the President of the children’s court has also criticised the continuing and restrictive 
nature of the lockdown regime. When dealing with the three young offenders involved 
in the Jab case, Judge reynolds concluded that the ongoing lockdowns equated to a 
‘daily average per week of 17 and two-third hours per week’. He said, in part: 

 that figure, it seems to me, would be dependent on there being no staff shortages…

 then in addition to this 17 and two-thirds hours per day per week on average,  
there will be periods of time when people have been locked in their cell or within the 
unit but outside the cell, but at the same time secure in a limited space having meals. 
So it can be seen from all of that that the extent of the lockdowns is extremely extensive, 
harsh and onerous and not what one should expect at a juvenile detention centre.

 So my comment on all of that is that this extremely high level of lockdown time is 
completely contrary to the legislative framework in the Young Offenders Act 1994. 
While the act makes it clear that one of the purposes of detention is punishment,  
the act also makes it clear that another one of the purposes of detention is rehabilitation. 
lockdowns of this magnitude are not only contrary to the purpose of rehabilitation 
but, even worse, they will likely result in already-damaged children becoming even 
more so.202

7.40 overall, the amount of time that detainees were spending locked in cell at Hakea Jf  
was entirely unacceptable.

201 Judge reynolds d J, children’s court of Western australia to the department, letter (19 april 2013). 
202 transcript of Proceedings, State of Western Australia v BAJG (unreported, the children’s court of  

Western australia, Kt35/12, reynolds J, 27 March 2013) 50.
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recreation

7.41 the time and space available for detainees to participate in outdoor recreation at Hakea Jf 
was insufficient. the structured day program did not even guarantee one hour of outdoor 
recreation per day for all detainees. Some detainees had as little as four hours per week  
of scheduled outdoor recreation. as with all other services, detainee access to recreation 
was heavily dependent on staff availability. ongoing staffing shortages meant that actual 
outdoor recreation time was frequently far less than scheduled.

7.42 facilities for outdoor recreation in units 11 and 12 included a grassed area and a  
basketball court between the units. adjacent to the units but separated by fences is an oval. 
When unit 11 and 12 were first selected as temporary accommodation for the detainees, 
the oval was seen as a significant asset that would allow detainees access to outdoor 
recreation. unfortunately, the oval was found to be in poor condition. the surface was 
uneven and scattered with building rubble left over from the construction of unit 11 and 
12. remedial works were required and the oval was not considered to be fit for any sort 
of use until april 2013. even then, it was not considered safe to play competitive sport. 
detainees were permitted onto the oval in groups of up to 40, but they were restricted  
to walking laps or kicking a ball to each other. 

7.43 even during very recent visits, it was observed that detainees were not even provided with  
a usable ball on the oval (though many balls were trapped in the razor wire). far from 
being a positive opportunity, outdoor ‘recreation’ for these detainees involved nothing 
more than aimless and frustrating meandering.

education and Programs

7.44 the education program had been completely suspended in the aftermath of the riot and  
it was not until detainees were transferred to Hakea Jf that the first attempts were made 
to re-engage detainees with education. education classes did not commence at Hakea Jf 
until 18 february 2013, a full month after the riot. the structured day schedule provided 
for a maximum of nine hours per week of education for each detainee. this was clearly 
inadequate, and less than half of the 20 hours of education that detainees received under 
the normal regime at banksia Hill before the riot.

7.45 the main factor in this diminished service delivery was the lack of available classroom 
space. three program rooms were used, with 16 detainees attending each room. a fourth 
classroom became available when the demountable units were opened, but this was not 
until 25 March. even then, maximum classroom capacity was 64 detainees at any one time, 
and Hakea Jf typically held twice that number of detainees.

7.46 teachers also noted that they were working with limited resources. there were no 
computers available for education at Hakea Jf and any other educational resources were 
limited to what could be carried into the prison by education staff. teachers reported that 
it was more difficult to keep detainees engaged and stimulated, particularly the older 
detainees and those at higher education levels. 
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7.47 Program delivery was even more severely restricted by space. there were no rooms 
available for offender, health or personal development programs until demountable 
buildings were provided. as noted above, three demountable units were installed on  
20 february, but were not fully operational until 25 March. in March, only the 
department’s ‘emotional Management’ program and Mission australia’s ‘Motivation  
to change’ programs were delivered at Hakea Jf, both commencing in the second week 
of March. 

7.48 thereafter, delivery of programs continued to be limited. a further offender rehabilitation 
program focussed on sentenced detainees commenced in april, as did two key programs 
available to detainees on remand. However, it was not until May that other key health 
and personal development programs were added to the service provision.

7.49 a failure to provide programs is likely to enhance community risk and reduce the prospects 
of successful reintegration. the department is also legislatively required to provide a 
rehabilitative regime. the chairman of the Supervised release review board, the Hon 
Michael Murray Qc, wrote to the department in february and March 2013 expressing 
the firm view that functions of the review board were being made more difficult by the 
lack of availability for detainees of necessary assessment, treatment, remedial and 
educational programs. 

7.50 that position has continued. in a letter to the department in early July 2013 the 
chairman said, in part:

 as you know, the board has been struggling with its decision-making process since  
at least the beginning of March against the background of the general unavailability 
of remedial and training programs while the inmates are in Hakea (particularly 
psychological counselling and treatment programs). We have had to take greater risks 
in our decisions to make Supervised release orders than we would ordinarily regard 
as acceptable, and i think it is true to say that there has been a noticeable boost in the 
failure rate when orders have been made before the young offenders have been ready 
to take advantage of supervised early release. that difficulty will no doubt continue 
for some months after normal service is resumed.203

food, clothing and bedding

7.51 during the inquiry, complaints were made about the poor quality of the food and 
particularly about the inadequate quantity of food provided, with allegations that this  
had resulted in significant weight loss for some detainees. after some weeks at Hakea Jf, 
it was discovered that the pre-packaged meals provided for detainees’ lunch and dinner  
by the Hakea kitchen contained considerably smaller portions than those being distributed 
to adult prisoners. 

7.52 compounding this issue was the failure to provide morning tea to detainees during these 
first few weeks. in the youth custodial system, in recognition of the increased appetites of 
growing adolescents, it was established practice to provide morning tea for detainees. 
this was not instituted at Hakea Jf until 18 february.

203 the Hon M J Murray Qc, chairman, Supervised release to the department, letter (10 July 2013).

Book 2.indb   107 30/07/13   8:43 AM



PoSt-incident ManaGeMent of detaineeS

108 DirecteD review into an inciDent at Banksia Hill Detention centre on 20 January 2013

7.53 the department installed a significant amount of additional equipment in the Hakea 
kitchen and a staff member from the banksia Hill kitchen was placed at Hakea permanently 
to oversee preparation of detainee food. from this point, the issues such as portion size 
and provision of morning and afternoon tea began to be addressed. However, complaints 
about food quality continued and breakfast portion sizes had still not been increased by 
the end of May.

7.54 during the inquiry respondents to the detainee survey noted problems with access to 
clean clothing and bedding. detainees claimed that they were forced to wear clothing  
and underwear for days on end and that sheets and towels were sometimes not changed 
for weeks. Some detainees reported that they washed their own clothes in the shower or 
sink in their cell. Many had only one set of clothing in their cell and so could only wear  
a towel while they waited for their clothes to dry.

Social Visits

7.55 in order to accommodate the detainees having social visits, prisoners were locked down 
during the visiting times allocated to juveniles. the detainees were transferred to the 
Hakea visits centre in a vehicle, strip searched prior to their visit and seated at tables in  
the visits hall before their visitors were allowed in. Visitors were required to submit to a 
higher level of security than they were used to at banksia Hill, including a walk-through 
metal detector, an iris biometric recognition scanner and more frequent presence of drug 
detection dogs. information about these visit arrangements was sent to parents and placed 
on the department’s website. 

7.56 While the resumption of regular visits was welcomed, there were some teething problems 
and in particular some considerable distress for detainees and families over the exclusion 
of relatives (other than immediate family) and friends from social visits. these restrictions 
were lifted only gradually through protracted negotiations between managers from 
banksia Hill and Hakea, starting after a couple of weeks with a restoration of visit rights 
by partners and children of detainees and an increase in the size of visit parties to five, 
from 16 March. ultimately, by 5 april, a second visit session was allowed each day at  
5.10 pm. nonetheless, it took over 10 weeks before visit services for detainees held at 
Hakea were restored to a normal level.

7.57 Sadly, for regional detainees held at Hakea Jf, family video visits have not been available 
since the riot. While detainees are transported to banksia Hill for court video links the 
afternoon prior to their scheduled appearance, no such arrangement is in place to facilitate 
family video visits. indeed, the inquiry was informed that family video visits had already 
fallen away after the transfer of detainees from rangeview to banksia Hill in october 2012, 
as the amalgamated centre was left with a single video-link facility which was overwhelmingly 
needed for court video-link purposes. this is most concerning for a system that was 
originally installed to facilitate family participation in case conferences and family visits 
for detainees.
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official Visits

7.58 official visits arrangements for detainees at Hakea have been particularly problematic  
and a major source of complaint by legal practitioners and others. units 11 and 12 as 
originally occupied, as well as unit 5 before, did not have enough interview rooms to 
accommodate consultations by psychologists and other medical practitioners, or to 
facilitate case planning reviews. at first, many of these interviews had to take place on 
picnic tables outside, in a corner of the unit, or in a programs room which also acted as  
a staff lunch room. eventually, by late March, access to an interview room in one of the 
demountables was made available. 

7.59 a permanent reservation was made in the Hakea official Visits centre for non-departmental 
official visitors such as lawyers. the main difficulty, however, was moving the youth to and 
from units 11 and 12 in a way that prevented any contact with adult prisoners. as only one 
vehicle was available to service this and other requirements, there were often considerable 
delays in producing the young person required for the visit. 

transport Hub

7.60 following the transfer, it was realised that morning escorts of detainees from Hakea Jf 
through Hakea reception to court at the same time as outgoing prisoner escorts,  
medical escorts and returns from court, was unsustainable. it was too difficult to maintain 
adequate separation between detainees and adult prisoners at these busy times. 

7.61 it was therefore determined that banksia Hill would remain as the hub for all external 
transports of detainees. detainees at Hakea Jf required in court the next day (whether in 
person or via a video-link) or due to appear before the Supervised release review board 
were therefore transferred to banksia Hill. the daily transfer also included detainees who 
had misbehaved and required separation from other detainees and detainees who required 
medical treatment or needed to be kept under observation for mental health or other reasons.

Strip-searches

7.62 the dMrs provided by the department to the children’s court in March and april 2013 
confirmed that from 20 January 2013 detainees were strip searched when transferring from 
one detention centre to another (Hakea Jf to banksia Hill and vice versa) and on leaving 
or returning to the detention centre (for example, for court appearances). detainees were 
also strip searched before and after every social visit up until 5 March 2013 when the 
search prior to the visit was discontinued.

7.63 as banksia Hill had become the transfer hub for all external transport of detainees  
from both facilities the amount of times that some detainees have been strip searched 
increased markedly. two recent examples obtained from dMrs are illustrative. in one 
case, a detainee was strip searched once (on admission) between 13 october 2012 and  
21 January 2013. from 21 January to 28 June 2013 he spent approximately four months  
in detention and was strip searched 62 times (15 times per month) relating to transfers  
to and from Hakea Jf and in relation to court appearances. in another case, between  
2 March and 18 June 2013 (three and a half months) a detainee was strip searched  
42 times relating to transfers to and from Hakea Jf.
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7.64 the use of strip-searching at banksia Hill was examined in a June 2008 inspection of 
banksia Hill and although the department agreed to review the practices and procedures 
relating to the strip searching of detainees, it appears that there has been little change.  
at the time of the inspection in 2008, detainees at banksia Hill were routinely strip-
searched on every entry into and exit from the centre. Strip-searches were conducted  
on detainees arriving from rangeview, despite having been strip-searched there prior to 
travelling in a secure vehicle (staffed by juvenile custodial officers) and disembarking in 
the secure sally port at banksia Hill. this double search process was said to be unnecessary, 
as there should have been no opportunity after strip-searching at rangeview for a detainee 
to access any contraband, weapon or self-harm implement prior to arriving at banksia Hill. 
there was no clear risk to be mitigated by a second strip-search.204

7.65 the acting inspector commented that: 

 in the majority of cases, strip-searches were undertaken as part of routine procedure 
rather than in response to suspicion or information received. the use of strip-searching 
as a routine practice at banksia Hill cannot be justified from a risk management 
perspective – it should be targeted based on reasonable suspicion. the extensive use  
of routine strip-searches is a breach of human rights and dignity, at odds with the 
otherwise individual-focused care of detainees maintained by the centre.205

7.66 regulation 86(2) of the Young Offenders Regulations 1995 provides that a detainee should 
be strip-searched if there are circumstances giving rise to a reasonable suspicion that the 
detainee may be in possession of an item that could jeopardise the safety, good order or 
security of the detention centre or could be used for self-harm.

7.67 notwithstanding the provisions of regulation 86(2), the department’s standing orders 
made strip-search mandatory for detainees on admission and discharge,206 transfer 
between detention centres and departure or return to a detention centre. 

7.68 Strip-searches are invasive and even if conducted appropriately, they can be embarrassing 
and raise considerable feelings of anguish or inferiority, particularly for more vulnerable 
young detainees. it is clear that the conduct of a strip-search, upon the reasonable suspicion 
set out in regulation 86(2), could not be regarded as unlawful or unreasonable. there is a 
need to for some security measures to prevent contraband from entering detention centres. 
However, to subject detainees to routine strip-searches, particularly before and after social 
visits, without a proper evaluation of whether it was needed in a particular individual case 
or situation was unreasonable and contrary to the intent of regulation 86(2).

204 oicS, Report of an Announced Inspection of Banksia Hill Juvenile Detention Centre, report no. 58 (december 
2008) [2.32].

205 ibid, [2.38]. 
206 Standing order 17
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7.69 the President of the children’s court, reynolds J, has also expressed the view the practice 
of strip-searching is overused:

 in relation to strip-searching, i have already expressed the point that i think it is 
highly embarrassing, degrading. it is also very humiliating. Strip-searching seems to 
be overly used. there does not seem to be any discretion to decide whether or not it 
is needed in a particular case, in a particular situation. there is just this broad brush 
approach which i do not think is appropriate. it seems to be happening in relation to 
attendances at court, which is highly undesirable. accepting that it has happened when 
Mr Hawkins has visited Jab – that is in my view totally unacceptable, and without 
good reason.207 

7.70 reference was also made in the above case to the affect of strip-searches on detainees at the 
time of social visits. information provided by counsel for one of the detainees was that the 
detainee had asked his family to stop visiting him because he did not want to be subjected 
to the humiliation of a strip-search before and after the visit.208 

bankSia hill (4 february tO miD-june 2013)

Who Was at banksia Hill?

7.71 after most of the male detainees were transferred to Hakea Jf on 7 and 8 february 2013, 
33 young people were left at banksia Hill. these included 10 young women and girls, 
residing in yeeda unit. there were also four male remandees under fourteen years of age 
as management had decided that detainees in that age group would not be sent to Hakea. 

7.72 there were another 19 older male detainees, most of whom were eligible for bail and 
imminently due back in court or who had been sentenced but were due for release.  
a few were kept at banksia Hill for welfare or management reasons. the male detainees 
(including the four under 14 years of age) were accommodated in the Harding unit which 
has 28 standard cells, five with double bunks, and eight management and observations beds.

transport Hub

7.73 following the transfer, it was realised that morning escorts of detainees from Hakea Jf 
through Hakea reception to court at the same time as outgoing prisoner escorts, medical 
escorts and returns from court, was unsustainable. it was too difficult to maintain adequate 
separation between detainees and adult prisoners at these busy times. 

7.74 it was therefore determined that banksia Hill would remain as the hub for all external 
transports of detainees. detainees at Hakea Jf required in court the next day (whether in 
person or via a video-link) or due to appear before the Supervised release review board 
were therefore transferred to banksia Hill. the daily transfer also included detainees who 
had misbehaved and required separation from other detainees and detainees who required 
medical treatment or needed to be kept under observation for mental health or other reasons.

207 transcript of Proceedings, State of Western Australia v BAJG (unreported, the children’s court of  
Western australia, Kt35/12, reynolds J, 27 March 2013) 53.

208 ibid, 34.
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the Harding unit

7.75 banksia Hill also continued to be the reception centre for all arrested detainees brought 
in by police, detainees newly remanded from metropolitan children’s courts and for 
detainees transported by the regional youth transport service from remote and regional 
areas. together with its role as the transport hub and releasing facility, banksia Hill 
reception, located in the Harding unit, was exceedingly busy. 

7.76 Staff in the Harding unit therefore had to cope most days with multiple movements  
and diverse detainee needs. the operation of the unit was often affected by short staffing 
caused by high levels of staff absences of various kinds and at times extra resources were 
needed to cover other operational requirements. on such days, time out of cell for detainees 
in the Harding unit was extremely limited. 

7.77 on the other hand, the Harding unit often benefited from the presence of recovery staff, 
regional transport staff and admissions staff which made it possible to start to allow detainees 
to stay up for meals, undertake more cleaning and laundry duties and have more phone calls. 
eventually, in March, detainees were also allowed to have recreation time in the yard 
adjacent to one of the wings and to play table tennis in the wings. 

female detainees209

7.78 the selective staff roster in the girls’ precinct (yeeda unit) had largely survived the 
crisis,210 so there was a greater consistency in detainee care and management practices 
than in other areas. the girls had intermittent access to recreation in the gym and were 
able to make a canteen order on 27 January, just a week after the riot. one young woman  
was allowed to continue to reside in the self-care unit.

7.79 classes recommenced in the yeeda unit on 12 february, three weeks after the riot.  
these were well resourced, with two education staff in each of the two classrooms.  
by that time there were only 10 remanded or sentenced girls in residence. numbers of 
sentenced and remanded female detainees continued in the 9–13 range in the following 
few months.

7.80 the girls were progressively allowed to leave their cells to make their own breakfasts, 
help distribute lunches and evening meals, clean, do laundry and perform the Saturday 
morning wing clean-up. even so, for the following three months they continued to be 
confined to their cells, typically for 15 to 19 hours per day on weekdays and for 15 to  
22 hours per day on weekends. 

209 as the primary focus of this inquiry is male detainees, and it is three years since oicS last examined the 
detention of females, there was a discrete inspection of their circumstances during May 2013. the report of 
this inspection will be separately published in the last quarter of 2013.

210 in yeeda unit the staff roster was made up of officers who were specifically selected or recruited to work 
with the female detainees.
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the youngest detainees

7.81 the under 14 year old boys who remained at banksia Hill after most of their older peers 
had been transferred to Hakea Jf, had no designated residential area of their own. they were 
simply scattered between the wings in the Harding unit along with the other male detainees.

7.82 an effort was made to get detainees from these wings to the gymnasium for an hour  
each day, with others having exercise time in the caged yard in the Harding unit. 
However, the ever-changing cycle of detainee movements, detainees on management 
regimes, and detainees with special needs, in combination with staffing shortages meant 
that it was a struggle to maintain any kind of consistency in the regime including access 
to recreation. the first real change in their program was in the week beginning  
18 february when up to 16 of the youngest detainees were allowed to attend school  
in the junior school area adjacent to the Harding unit.

7.83 between 8 and 28 february 2013, there were numerous occasions on which Harding unit 
had to manage over 28 young males overnight (being the number of standard cells),  
due mainly to the number of detainees transferred from Hakea Jf for court or board 
appearances the next day, in concert with incoming detainees from police or regional 
courts.211 When such an influx was anticipated, some of the detainees resident in  
Harding had to be doubled up, either in double-bunked cells or using a mattress on the 
floor. this included the youngest detainees, who were certainly at-risk of being doubled 
with older detainees returning from Hakea Jf or newly admitted to banksia Hill. 

7.84 accordingly, in early March a decision was taken to place seven male detainees, under the 
age of 15 years, in the girls’ unit. in principle, the placement of young males in the same 
unit as young females and the compromise to privacy for young women and girls is exactly 
the situation that the separate girls’ precinct was designed to prevent. However, in practice, 
strict separation was maintained between male and female detainees in the yeeda unit and 
the arrangement provided a greater degree of stability for the youngest boys in custody 
including more regular access to time out of cell, recreation and schooling than could be 
achieved for them in the Harding unit.

education and Programs

7.85 as noted above, female detainees were able to attend school from 12 february 2013 and 
young males from 18 february. after a time, selected older detainees nominated by 
education were added to the class lists in the junior school. older detainees resident at the 
Harding unit for special needs were the first to benefit from this. in May, as numbers of 
female detainees began to climb, a second classroom was also reopened making six classes 
in all, catering for up to 32 male students and 16 females.

7.86 With almost all detainees in the Harding and yeeda units attending school, supervision was 
able to be reduced and ycos were able to attend to other chores. this in turn made it 
possible to offer more out of cell time before and after school either in their wings, or in 
the gym. increasingly in late March, april and May, the main yard at the back of the 
Harding unit was being used for all of the detainees for recreation and socialisation, 
before and after school and at lunch time. Staff were often seen speaking to detainees about 
their issues, playing chess or cards with detainees or otherwise supervising their recreation.

211 this happened on 12 occasions in february 2013.

Book 2.indb   113 30/07/13   8:43 AM



PoSt-incident ManaGeMent of detaineeS

114 directed reVieW into an incident at banKSia Hill detention centre on 20 January 2013

7.87 although there was a significant setback in provision of personal development and 
rehabilitation group programs for four to six weeks after the riot, by March 2013 an 
essentially normal level of group programs was provided to all of the detainees still 
resident at banksia Hill.

Summary: have hakea jf anD bankSia hill been meeting the requirementS 

Of the yOung OffenDerS act? 

7.88 one of the principles to be observed in the performance of functions under the  
Young Offenders Act 1994 is that the detention of a young person in custody is to be  
in a facility that is suitable for a young person and at which the young person is not 
exposed to contact with any adult in the facility.212 in keeping with this principle  
the department’s own standards for the management of its youth custodial facilities 
provide that:

•	 5.1	The	objectives	of	youth	custodial	facilities	should	be	to	provide	a	humane,	safe	
and secure environment, which assist young people to address their offending 
behaviour and to make positive choices about their offending behaviour, both during 
custody and upon their return to the community. 

•	 5.2	Youth	Custodial	facilities	should	aim	to	maximise	young	people’s	chances	of	
rehabilitation and integration into society. 

•	 5.3	The	fundamental	principles	of	this	philosophy	are	to	provide	young	people	in	
youth custodial facilities with: 

5.3.1 a safe and secure environment 

5.3.2 living conditions that meet duty-of-care requirements 

5.3.3 privacy and dignity 

5.3.4 programs and services that meet their educational, vocational and  
        gender and age-related needs 

5.3.5 adequate health services 

5.3.6 adequate recreation facilities 

5.3.7 an acknowledgement of the complexities of cultural diversity of the 
        population and the wider community.213 

7.89 Since 20 January 2013, however, the department cannot be said to have met its own 
standards in providing a suitable facility for the detainees at banksia Hill and Hakea Jf. 

7.90 the immediate aftermath of the riot saw the implementation of an oppressive regime of 
lockdown of all detainees (whether they were involved in the riot or not) for which there 
is no reasonable explanation and which was contrary to the legislative framework in the 
Young Offenders Act 1994. in addition, detainees were subject to a practice of the routine 
mechanical restraint which was in breach of the provisions of the Young Offenders Act 1994. 
early steps should have been taken to prevent the continuation of these conditions. 

212 Young Offenders Act 1994, section 7(i). 
213 dcS, youth custodial rule 1.2 [5].
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7.91 What followed by way of the ‘structured day’ program for the detainees at Hakea Jf and 
banksia Hill, after 4 february 2013, fell short of providing the positive, busy rehabilitative 
regime necessary for the detention of young persons. the amount of time detainees were 
spending locked in a cell remained unacceptable, the time available for education at 
Hakea Jf was less than half of that previously available at banksia Hill, the time and  
space available for recreation was insufficient and the delivery of programs was severely 
restricted. in addition to these deficiencies, detainees suffered the indignity of routine 
strip-searches before and after social visits.  

recOmmenDatiOnS

Recommendation 24
the department should ensure that: 
(a) the number of scheduled and unscheduled lockdowns of detainees is substantially 
     reduced and that accurate records are kept of the reasons for any lockdowns and  
     their duration;  
(b) detainee participation in education, rehabilitative and recreational programs  
     is substantially increased in keeping with the department’s standards for the 
     management of youth custodial facilities; and 
(c) accurate records are kept with respect to each and every detainee of all of  
     these matters. 

Recommendation 25
Mechanical restraints must not be used as a routine measure to control the movement  
of detainees within detention centres. they should only be used following a proper 
assessment of the risk posed for and by the particular individual to be restrained in 
accordance with section 11d of the Young Offenders Act 1994.  

Recommendation 26
the department should review and alter its practices relating to the strip-searching  
of detainees: 
(a) to cease the practice of routinely strip-searching detainees on every entry and exit  
     to detention centres, particularly when they have been transported in a secure 
     vehicle; and 
(b) to ensure that strip-searches in relation to social visits are not routine but are 
     undertaken only on reasonable suspicion of contraband, assessed on a case by  
     case basis.  
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Overview

8.1 this report has revealed a youth custodial system struggling for identity and direction, 
and suffering from inconsistent leadership and poor management. over time, banksia Hill’s 
performance has fluctuated but the past two years have seen declining performance, 
increasing risk, poor governance and growing staff disillusion. the riot of 20 January 2013 
was a reflection of these problems rather than a cause. 

8.2 although the focus of this inquiry is on custodial services for juveniles, it has also  
become increasingly obvious that addressing the problems will require a holistic response. 
rational improvements to youth custodial Services cannot be considered in isolation 
from broader questions of prevention, diversion and alternatives to custody. the focus 
must be on ensuring that resources are efficiently targeted to key areas, including 
aboriginal youth, mental health and mental impairment and that there is a more nuanced 
approach to issues of age, gender and regional diversity.

8.3 this inquiry has concluded that a fresh approach is required in order to revitalise youth 
justice, to better embed a genuine whole of government approach, and to ensure vigorous 
and innovative engagement with non-government agencies. it has also concluded that 
responsibility for youth justice should no longer reside with the department of corrective 
Services but, as in other australian jurisdictions, should be placed with an agency whose 
primary remit is youth justice. 

8.4 during the course of this inquiry it has also become very clear that some fundamental 
issues are at stake in terms of the future. in particular, the department has frequently 
asserted that detainees are now different, and more difficult to manage, and that a 
fundamental change of direction is required with respect to their management.  
However, it has produced no evidence to support this view. in reality, most of the  
issues are depressingly constant.

8.5 Some parts of this chapter reflect whole of government challenges. others involve 
systemic matters that need to be addressed by the department itself, subject to  
appropriate external support and scrutiny. the chapter contains a series of system-based 
recommendations that must be addressed if Western australia is to move forward from 
the current crisis with a more viable and effective youth justice system. the recommendations 
in this chapter are to be read along with the rest of the report, including those relating to 
leadership, management, security and culture.

learning frOm OtherS

8.6 Western australia is not alone in having faced major problems in its youth custodial system 
during the past decade. Victoria, the australian capital territory (act) and new Zealand 
have faced some similar issues to Western australia and their experiences offer compelling 
lessons. in all three cases there appears to have been significant improvement within  
two years. three of the keys to success are: a sense of immediate urgency; the injection of 
‘new blood’; and the implementation of a holistic approach which recognises that security 
and safety are underpinned by an active rehabilitative regime and positive relationships 
between staff and the youth.

chapter 8
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8.7 in Victoria, two major reviews of youth custodial facilities were produced in 2010.  
a report by the ombudsman was prompted by serious allegations relating to staff culture.214 
these included breaches of security, rorting and mistreatment of clients,215 combined with 
a lack of direction. a report by neil comrie (former chief commissioner of Victoria Police) 
examined a range of security issues following escape and some serious assaults on staff.216 
this report revealed numerous security failings. these two reports produced a total of 
more than 150 recommendations, all bar one of which were accepted by the Victorian 
government. although youth justice managers in Victoria acknowledge that they are still 
addressing some of the issues, there is evidence of improved security, a better staff culture 
and a more positive rehabilitative regime.

8.8 the bimberi youth Justice centre in the act opened in 2008, replacing the Quamby 
centre. by 2010, bimberi was experiencing a range of problems, including high levels of 
staff absenteeism, an escape attempt, assaults on staff and a complacent security culture.  
in January 2011 the act Human rights commission was directed to undertake a review 
of bimberi and released its report in July 2011.217 the commission and other external 
stakeholders told the inquiry that there have been marked improvements in terms of 
relationships and safety in the past two years.   

8.9 in 2004 there was a major riot at the te au rere a te tonga youth residential facility  
in new Zealand. a judicial inquiry into the riot was undertaken by Judge Harwood.  
the (unpublished) report of the inquiry prompted a fundamental reassessment of the 
approach to youth custodial services and risk management. it led to a sharper strategic 
focus on three core areas: strengthening engagement, a positive structured day, and 
training staff in techniques for non-violent crisis intervention.218 the inquiry was told 
that the results have been positive and that serious incidents and security challenges  
have declined. 

8.10 the fundamental lessons from Victoria, the act and new Zealand mirror the findings 
of this report: improvement will not come simply from target hardening banksia Hill or 
‘toughening’ staff responses. a far more holistic approach is required. common features 
of successful institutional and systemic reform have been as follows:

•	 Reducing	or	pegging	the	number	of	youth	in	detention;

•	 Having	a	range	of	detention	options,	including	regional	and	lower	security	facilities;

•	 Strong	central	leadership	and	a	clear	sense	of	direction	and	values;

•	 Ensuring	staff	act	in	accordance	with	operating	philosophies,	policies	and	standards;

•	 Active	engagement	by	detainees	in	healthy,	positive	rehabilitative	activities	and	
reduced lockdowns;

214 ombudsman Victoria, Whistleblowers Protection Act 2001 Investigation into Conditions at the Melbourne Youth 
Justice Precinct (october 2010). See: http://www.ombudsman.vic.gov.au/resources/documents/
investigation_into_conditions_at_the_melbourne_youth_justice_precinct_oct_20101.pdf 

215 it is significant that in Victoria youth in detention are called clients rather than detainees.
216 comrie n, Review of Escape Incident at the Melbourne Youth Justice Centre on 19 May 2010 (unpublished).
217 act Human rights commission, The ACT Youth Justice System 2011: A Report to the ACT Legislative 

Assembly ( July 2011). 
218 advice to the inquiry from relevant managers in new Zealand. the inspector gratefully acknowledges their 

engagement.
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•	 clear and real incentives for good behaviour and a strong but fair response to  
poor behaviour;

•	 A	more	proactive	and	less	reactive	model	of	staff/detainee	engagement;

•	 Better	case	management;

•	 Improved	programs	and	services;

•	 Intelligent	improvements	to	procedural	security;

•	 Firm	and	consistent	management	of	staffing	issues	including	welfare	concerns	 
and absenteeism.

8.11 in summary, there is every reason to believe that holistic strategies, adopted with  
a sufficient sense of urgency, can lead to tangible improvements within a relatively  
short timeframe. there is equal reason to believe that target hardening will create  
more problems.

numberS, cOStS anD balance

numbers 

8.12 the following table shows that number of youth in detention in Western australia has 
generally fluctuated between 160 and 200 since the start of 2011 and that from 2008 to 
2010 numbers were generally 140 to 160. from 2002 to 2007, numbers had generally 
been in the range 110 to 120. 

 Figure 4. Number of juveniles in detention in Western Australia 2008–2013.219

219 http://www.correctiveservices.wa.gov.au/_files/about-us/statistics-publications/statistics/mg-report-1307.pdf
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8.13 the following chart shows that Western australia has a higher rate of juvenile detention 
than any other australian jurisdiction except the northern territory, and sits at close to 
twice the national average. 

 Figure 5. Young people aged 10–17 in detention on an average night, states and territories, June quarter 2008  

to June quarter 2012 (rate).220

8.14 on a per capita basis, Western australia has the highest rate of aboriginal youth incarceration 
in the country (over 800 per 100,000). this is three times the rate in Queensland and 
Victoria, more than double the national average and the rate in the northern territory, 
and well ahead of any other jurisdiction.221 typically, somewhere between two-thirds  
and three-quarters of detainees are aboriginal and the vast majority of detainees aged 14 
and under are invariably aboriginal youth from regional areas.222

8.15 Generally, around 50 per cent of detainees are on remand.223 in the aftermath of the  
20 January riot, the President of the children’s court examined the files of all remandees 
to consider whether any could be considered for release on bail. His Honour concluded that 
with only a couple of exceptions, this was not legally or practically possible. in submissions 
to this inquiry he emphasised that this pointed to the need for better forms of prevention 
and diversion at an earlier stage in offenders’ lives and also better options for monitoring 
and supporting young people on bail, especially in regional areas.224 

220 http://www.aihw.gov.au/Workarea/downloadasset.aspx?id=60129542551 See also Productivity 
commission, Report on Government Services 2013, http://www.pc.gov.au/gsp/reports/rogs/2013

221 Productivity commission, ibid [15.66].
222 See appendix 4 and chapter 2.
223 although patterns vary across the country, this is not unusual: ibid.
224 the law reform commission of Western australia, Court Intervention Programs: Final Report, Project No. 96 

( June 2009). 
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understanding expenditure and appraising the balance

8.16 youth justice is an expensive business, especially detention. in 2011–2012 the average cost 
of holding a juvenile in detention in Western australia was $624 per day or $228,000 per 
annum.225 the average daily cost of managing a juvenile through community supervision 
was $77 per day or $28,000 per annum.226 

8.17 broadly speaking, expenditure on youth justice services provided by the department in 
2011–2012 was $100 million out of a total departmental budget of more than $700 million.227 
in 2008–2009 and 2009–2010, expenditure on community based youth justice services 
was approximately the same as expenditure on juvenile detention but that is no longer the 
case: figures provided to the inquiry show that the department’s expenditure on custody 
now significantly outstrips its expenditure on community justice services.228 

 

Figure 6. DCS, expenditure on youth justice services in the community and custody 2008–09 to 2011–12

8.18 the Productivity commission’s annual Report on Government Services raises some related 
questions. nationally, over 86 per cent of ‘youth justice clients’ are supervised in the 
community, and fewer than 14 per cent are in detention. in Queensland and Victoria, 
over 90 per cent are in the community and fewer than 10 per cent in custody. in Western 
australia, 20 per cent are in detention, the highest proportion in the country.229  

225 dcS, Annual Report 2011–2012, 113. 
226 the cost of managing juveniles, whether in custody or the community, is around double the cost of 

managing adult offenders: ibid 114. national comparisons are not readily available; however, other 
jurisdictions have more favourable staff to detainee ratios and consequentially higher staff costs. See 
Productivity commission, Report on Government Services 2013, http://www.pc.gov.au/gsp/reports/rogs/2013

227 dcS, budget estimates 2011–2012. 
228 Hon JM francis, response to Question on notice, legislative assembly 7 May 2013:  

http://www.parliament.wa.gov.au/parliament/pquest.nsf/Parliament/pquest.nsf/SrchQon/909e3cc9fe
d074bd48257b5f002ab9fc?opendocument it is outside the scope of this report to examine the reasons 
for this change but it supports the argument that further work needs to be undertaken on understanding 
total costs and priorities for youth justice services. 

229 Productivity commission, Report on Government Services 2013, http://www.pc.gov.au/gsp/reports/rogs/2013 
[15.64]. 
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8.19 over recent years, the department has pursued some important initiatives in terms of 
youth justice services in the community, including the Metropolitan youth bail Service 
(MybS) and regional youth Justice Services (ryJS). these initiatives formed part of a 
concerted effort to give the youth justice function a sharper focus within the department 
and to make it a business in its own right. neither MybS nor ryJS have been adequately 
evaluated but the available data and anecdotal evidence would suggest that they have achieved 
some promising results and that there is an opportunity to explore further opportunities.230

8.20 Given that banksia Hill has been full and fragile, and given this comparative data,  
it is timely for a rigorous review of expenditure on youth justice across the whole of 
government and of options for the future. although the department has primary 
responsibility for youth justice, such a review will need to embrace other specialist 
programs which can broadly be classified as involving ‘youth justice’, but which fall under 
the auspices of other departments, such as attorney General, Health and education. it is 
not easy to define the exact boundaries and scope of such services or to estimate their costs: 
for example, programs to counteract truancy have preventive, educational and  
welfare dimensions.

8.21 discussions with government agencies would suggest that if you added up all expenditure 
targeted at youth at-risk across government, it would total more than $200 million outside 
of the department of corrective Services. this includes a broad range of programs such 
as school psychology services, support to students for whom english is a second language, 
aboriginal school attendance grants, recreation camps, drug and alcohol services,  
mental health services, and services for young people with a disability. thus, the State’s total 
outlay on youth justice and related youth services is likely to be at least $300 million a year.

8.22 it is clear that a review of total system costs is needed. this should then help to inform 
decisions at a whole of government level about the best model for delivering youth justice 
services into the future. 

which gOvernment DePartment?

transfer from corrective Services

8.23 Meeting the needs of young offenders requires skills that reside in a range of agencies  
and services that straddle both the government and non-government sectors. for example, 
the majority of young offenders have issues requiring specific interventions such as 
intellectual disability, mental illness, homelessness and trauma. the challenge is to 
develop a government structure which enables the adage of a whole of government 
approach to be something more than a platitude. under current arrangements it has not 
been easy to achieve multi-agency working as different departments have different 
mandates and priorities.

230 the department advised the inquiry that there have been no evaluations of the metropolitan youth bail 
service. the department conducted a preliminary evaluation of ryJS services in the Goldfields and the 
Midwest Gascoyne from 2009 to 2011: dcS, Regional Youth Justice Services: Early Impacts Goldfields and 
Midwest Gascoyne Region, unpublished and undated. it also advised that there has been no subsequent 
evaluation of ryJS in these regions or in the Kimberley and Pilbara where they were introduced in 2011.
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8.24 Western australia is the only state where a department responsible for adult offenders also 
carries responsibility for youth justice. in other jurisdictions, responsibility lies with 
agencies whose focus is human services, families and children or the administration of 
justice.231 as evidenced above, the vast bulk of the department’s budget relates to adult 
offenders, and adult imprisonment in particular. this inevitably means that adult 
custodial concerns tend to attract the highest attention. tellingly, attempts by some senior 
departmental personnel to articulate the philosophical and operational differences 
between a ‘prison’ and a ‘detention centre’ to this inquiry and to the Supreme court 
lacked clarity and confidence. 

8.25 the President of the children’s court, the commissioner for children and young People 
and a number of other stakeholders have argued that the department of corrective 
Services should no longer have primary responsibility for driving youth justice and that 
this responsibility should lie with an agency whose primary remit is children. this 
inquiry has reached the same conclusion.  

8.26 the main option that has been suggested to date is to transfer the youth justice 
responsibilities and budget currently allocated to the department to either a new stand-
alone department or to the department of child Protection (dcP).232 dcP has legislative 
responsibilities with respect to children but little current experience in running places of 
detention. the main relevant example is a small facility for at-risk children in Parkerville 
called the Kath french centre. dcP already has a central role to play in the lives of many 
children in contact with the justice system and would undoubtedly provide a stronger 
child-centred focus than the department of corrective Services. However, there is no 
guarantee that changing departments alone will improve service delivery and correctional 
outcomes and dcP already has myriad roles and responsibilities.233

8.27 rather than layering a new division onto an existing department, it would therefore be 
preferable to establish a model where one agency has youth justice as its raison d’etre and 
sole focus. one option is to establish a new department for youth Justice which would 
take over the current budget and functions allocated to the department of corrective 
Services along with any other programs and services identified as appropriate by government. 
the other is to establish a youth Justice commission, building on experience both local 
and international experience.  

231 Productivity commission, Report on Government Services 2013, http://www.pc.gov.au/gsp/reports/rogs/2013 
[15.63].

232 commissioner for children and young People, Youth Justice, issues Paper 13 (May 2013)  
http://www.ccyp.wa.gov.au/files/issuesPapers/youth%20Justice%20issues%20Paper%20May%202013.pdf 

233 Similar problems arise with the suggestion that the department of the attorney General (dotaG) might 
take over responsibility: dotaG does not have relevant custodial experience and also has numerous other 
responsibilities and roles.
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a youth Justice commission?

8.28 as previously noted, one of the major challenges is to coordinate aims, resources,  
services and practices across the whole of youth justice services and across different agencies. 
over 10 years ago, similar problems were recognised in england and Wales. the result was 
the establishment, in 2000, of the youth Justice board (yJb). the geography, context and 
challenges faced in Western australia are very different but the model should be  
actively examined. 

8.29 it is not for this report to discuss the workings of the yJb in detail or to examine how  
a Western australian version might differ. However, it is important to outline the key 
features of the yJb. it has a comprehensive remit:

•	 Monitoring	the	operation	of	the	whole	of	the	youth	justice	system,	 
including both secure and community-based services;

•	 Setting	performance	standards	for	youth	justice	services;

•	 Identifying	and	increasing	awareness	of	good	practices;

•	 Commissioning	research	into	prevention,	rehabilitation	and	all	other	matters	 
relevant to youth offending patterns;

•	 Commissioning	secure	accommodation	including,	but	not	limited	to,	 
Her Majesty’s Prison Service; and

•	 Advising	the	Minister	in	relation	to	each	of	these	matters.

8.30 the board itself consists of 10–12 members appointed by the Minister. the members are 
able to bring a wide range of expertise to the task. the yJb administers a budget in excess 
of £300 million for secure accommodation and has purchased youth residential facilities 
from three sources: the prison service, the private sector, and local government authorities.

8.31 the yJb drives community-based as well as custodial services. again it is not a direct 
service provider but commissions, coordinates and evaluates the services of providers 
across both the government and non-government sectors. for example, referring to issues 
relating to the resettlement of youth released from custody, the board has stated:

 the yJb has already led on the development of seven resettlement consortia across 
england and Wales. each consortium … works by facilitating closer working 
relationships between local authorities, youth justice services and housing and 
education providers, as well as private and voluntary organisations. the consortia way 
of working is showing promising early results in terms of resettlement outcomes for 
young people and a reduction in re-offending.234

234 youth Justice board (yJb), Developing the Secure Estate for Children and Young People in England and Wales:  
Plans until 2015, 2011, [108]–[109].
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8.32 in a later paper, the yJb developed its model for overseeing and supporting community 
youth justice. the detailed recommendations are not relevant to Western australia but 
the broad principles are highly pertinent, namely, devolving services to those best placed 
in terms of skills and geography to deliver them, and oversighting delivery to ensure that 
applicable standards are met.235 again, services may be provided by government agencies, 
the private sector and not for profit organisations. this has obvious resonance in this state, 
not least in the context of services to aboriginal youth.

8.33 in essence, under the youth Justice commission model, the department of corrective 
Services would become, like Her Majesty’s Prison Service in the uK, a potential service 
provider, as would non-government entities and departments responsible for areas such as 
child protection, education, health and recreation.

8.34 the upfront costs of establishing another agency appear likely to be outweighed by 
benefits flowing from innovation, transparency and accountability, coordination and 
efficiency. and while the model may initially seem ‘radical’, there is a direct parallel  
in the state already, namely, the Mental Health commission.236 

8.35 a corollary of this proposal is that departments and agencies supplying youth services 
would need to identify those costs so that they could be re-deployed to the youth Justice 
commission. for the first time the State would then have a ready tool for ascertaining 
exactly how much is being spent on such services and a basis for evaluating whether  
those moneys are being spent to best effect. at present, their fragmented nature makes  
it nigh on impossible to understand where the funds are going, whether the services and 
programs are coordinated across service providers and whether the outcomes are the best 
that can be achieved.

8.36 the youth Justice commission model should also allow the problem of inter-agency 
collaboration to be better tackled as the oversight role of the commission would allow it 
to identify gaps and drive change.   

8.37 in summary, responsibility for youth justice should no longer reside with the department 
of corrective Services and should be placed with an agency with a sharp and specific 
youth justice focus. if this decision is taken, rigorous transition arrangements will need  
to be put in place.

imPrOving DePartmental accOuntability anD StanDarDS

8.38 irrespective of decisions regarding future responsibility for juvenile justice,  
the department of corrective Services will be running youth custodial services for  
some time to come. it is critically important for systems and processes to be put in  
place to improve accountability and to ensure that performance is measured,  
monitored and evaluated. 

235 yJb, Improving Outcomes in Community Youth Justice Services: Blueprint 2012. the board also emphasised the 
importance of formal independent inspection services that report to Parliament to examine service delivery 
and performance.

236 http://www.mentalhealth.wa.gov.au
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record Keeping

8.39 this report has identified a litany of serious deficiencies with respect to record keeping. 
examples of poor record keeping can be found in all areas and include some very basic 
matters such as the following: 

•	 The	frequency	and	duration	of	lockdowns	and	the	reasons	for	those	lockdowns;

•	 The	use	of	regression	and	other	responses	to	detainee	misbehaviour;

•	 The	use	of	restraints	on	detainees;	

•	 The	regime	for	detainees	after	the	incident,	including	access	to	education,	programs	
and recreational opportunities.

•	 Major	decisions	made	at	the	time	of	the	riot	including	the	transfer	of	detainees	to	
Hakea and police involvement on site;

•	 The	extent	of	detainee	involvement	in	the	riot;	and

•	 The	extent,	causes	and	management	of	workers	compensation	and	absenteeism.

8.40 the children’s court has experienced considerable frustrations with the inability of the 
department to provide detailed, accurate information regarding the situation of detainees 
at both banksia Hill and Hakea. the President of the children’s court is requesting  
the department to prepare detainee Management reports (dMrs). He has requested 
information on matters such as time out of cell, time out of the unit, hours and details  
of participation in education, programs and recreation and the use of restraints. 
recording of the use of restraints was non-existent prior to mid-february but improved 
after interventions by the inspector. 

8.41 even six months after the riot, information on the other issues remains inadequate for the 
purposes of the court. the dMrs provide some generalised figures and commentary but 
they do not provide the level of information that could reasonably be expected or that the 
court has requested. dMrs invariably state:

 the department cannot provide a running daily account setting out details of the 
kind of subjects, the number of sessions per day and the length of time ..  that the 
school education program has been provided … [or such details]… for other 
rehabilitation programs… [or] … the kind, the number of sessions and the length of 
each session of recreation programs … [or] actual hours of lockdown ….237

8.42 the President of the children’s court has made his concerns very clear to the department.

8.43 another telling example relates to staffing. in response to a request for copies of  
exit interviews conducted with staff who had left youth custodial Services between  
1 february 2012 and 31 January 2013, the department simply wrote:

 [the department] does coordinate an exit Survey for staff who leave the department. 
However, we are unable to identify the business area from where the responses have 
originated. therefore we are not able to provide any records of any separation surveys 
and/or interviews for staff.238237

237 copies of dMrs provided to the inquiry by His Honour Judge reynolds. the dMrs use the same 
template and generally the same or very similar wording.

238 dcS, response to oicS request for information (18 february 2013). 
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8.44 the failure to keep good records hinders accountability and stymies reflection and 
learning. it also means that the department has been poorly placed to build evidence-
based cases for some fundamental contentions,239 and has been unable to meet reasonable 
requests for detailed information by the courts and by oicS.240 there must be improvements.

improving Performance 

8.45 this inquiry has concluded that it is essential that clear service and performance 
requirements are set for youth custodial Services and that these are externally monitored, 
assessed and reported on. these requirements should not be expressed in the form of 
general Key Performance indicators (KPis) because there is a tendency for KPis to become 
desirable or optional rather than essential. the service and performance indicators set  
for the department should take the form of quasi-contractual obligations, with relevant 
managers given responsibility for meeting these requirements.

8.46 the contract management division of the department itself has considerable relevant 
expertise. it is already involved in the development and management of multi-million 
dollar contracts for prison services and the contracts for both acacia Prison and the 
Wandoo reintegration facility contain detailed performance requirements. contractors 
who fail to meet these requirements will lose performance linked fees and may also face 
other remedial requirements. failure to meet the performance standards can lead to 
further penalties or even to loss of the contract.

8.47 the department carefully monitors the private service providers’ compliance with a  
wide range of issues such as prisoners’ access to employment, education and programs, 
lockdowns and staff shortages. these tasks are performed by a combination of onsite monitors 
and head office personnel. naturally, most of the measures relate to performance within 
the facility but the Wandoo contract also contains outcome-linked measures, such as the 
number of prisoners entering employment immediately on release. both the acacia and 
Wandoo contracts are publicly available, as are the department’s annual reports on contract 
performance. to date, the department has never applied the same tangible measures, 
strict monitoring and public reporting systems to its own prisons or detention centres. 

8.48 the existing contracts for custodial services and the expertise of the contract management 
division of the department therefore provide a valuable resource on which the government 
can draw in order to set service and performance requirements for youth custodial Services. 
However, it is critical that the requirements are independently set and that the tasks of 
monitoring and reporting are undertaken externally. 

8.49 oicS will be conducting a full inspection of banksia Hill at an appropriate time in 2014. 
inspection cannot replace the need for ongoing measurement and reporting, as they are 
qualitatively different processes. However, the timing and structure of the 2014 inspection 
will complement and cross-validate any initiatives taken by government with respect to 
tighter monitoring.   

239 See [1.53]–[1.64].
240 the Minister for corrective Services has also expressed dissatisfaction at the quality and timeliness of advice 

to him: http://www.abc.net.au/news/2013-07-12/prisons-minister-vows-to-change-culture/4818016
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Service Delivery OPtiOnS  

8.50 Provided the previous recommendations are adopted, it should be possible for the 
department to lift performance within 12 months and for government to have 
independent sources to validate this. combined with the proposed establishment of a 
youth Justice commission or department and the need to consider additional forms of 
youth custodial placement,241 this will allow well-informed decisions to be taken about 
future options. 

8.51 the private sector currently operates two adult prisons in Western australia, acacia and 
Wandoo, as well as providing adult prisoner transport and court custody services. Given the 
issues at banksia Hill, including staff shortages, it seems inevitable that consideration will 
turn to the future role of private and non-government sector bodies in providing specific 
services at youth justice facilities or even in operating such facilities.

8.52 Privatisation of custodial services is always controversial. However, experience in  
Western australia is that both the public and private sectors are capable of good 
performance or of less than good performance. it also needs to be recognised that  
private sector involvement is not an ‘all or nothing’ proposition. no australian 
jurisdiction has privatised the operations of a juvenile detention centre but both  
Victoria and the act use private security companies for ‘front of house’ services  
at the entrance to juvenile facilities. both jurisdictions indicated to the inquiry that  
one driver for this change was staff shortages, that they had confidence in the division  
of labour which had resulted, and that it had freed up youth justice officers for other 
activities involving interaction with detainees.

8.53 Hitherto, when Western australian governments have decided to ‘test the market’  
for the private sector to operate prisons, they have announced that the private sector  
will run the facility and then invited private sector bids. the department has not been 
allowed to bid but has played a central role in evaluating the bids. the alternative approach 
is one of true ‘contestability’ under which the capacity of the public sector is tested against 
the capacity of the private sector. by way of example, the uK system has now matured  
to the stage that the public sector is successful in competition with the private sector.   

8.54 it is important to emphasise that if contestability is pursued simply to reduce costs  
it will fail. the aim of contestability is value for money in the sense of improving  
the quality of services delivered in return for expenditure on those services. to date,  
this point has been recognised and embedded in Western australia and has been 
fundamental to the success of acacia.242241

241 See [1.70]–[1.76].
242 oicS, Report of an Announced Inspection of Acacia Prison, Report No 71 (May 2011);  

oicS, Report of an Announced Inspection of Acacia Prison, Report No 53 ( July 2008).
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8.55 if the government decides to test the option of the private sector undertaking the 
management of an existing or future juvenile detention centre,243 it is recommended  
that a contestability model be adopted. in other words, in addition to seeking bids from 
the private sector, it directs or invites the public sector to bid. depending on timing,  
the proposed youth Justice commission would be well-placed to assess future need,  
to develop requests for tender and to assess the bids.

8.56 a contestability model, allied with a youth Justice commission, is also likely to open up 
more opportunities for innovative engagement with the non-government sector. 
organisations such as Halo, outcare and ruah already provide credible and efficient 
support services. there are also many aboriginal organisations across all parts of the  
state who are keen to provide a service and well-equipped to do so. to date, however, 
many of the initiatives have been somewhat ad hoc, and responsibility has been spread 
across different government departments. a youth Justice commission model would  
help to provide direction, support, evaluation and efficiencies. it may also be able to assist 
organisations in building capacity.   

DetaineeS at bankSia hill: ‘nOt the Same’ aS they were?

8.57 there are two incontrovertible truisms: some detainees have committed very serious 
offences and some present very difficult management challenges.244 this has always been 
the case and will always be the case.  However, departmental advice to the then Minister 
on 23 January 2013 went much further, asserting that:

 the current operating philosophy within the centre has to change. [banksia Hill]  
was originally opened in 1997 and the young person incarcerated now is not the  
same one that was housed in the centre when it first opened in 1997.245  

8.58 the advice did not explain what was meant by the phrase ‘not the same’ but forceful 
assertions also emerged in evidence by senior departmental representatives to the Supreme 
court that detainees are now fundamentally different. 

8.59 Given that banksia Hill was performing well six years ago, and that the operating 
philosophy of youth custodial Services was subject to fundamental review by the 
department itself from 2009 to 2012, the inquiry examined two questions: 

•	 What	is	the	evidence	that	detainees	have	become	harder	to	manage	and	what	are	 
the specific causes of these changes? 

•	 How	should	the	philosophy	change	and	how	did	the	Department	factor	these	 
changes into its own planning for the redevelopment of youth custodial Services  
over the past three years? 

243 See [1.72]–[1.80].
244 the two groups are not necessarily the same. Sometimes people who have committed very serious offences 

are relatively compliant in custody and people who have committed lesser offences present serious 
management problems.  

245 dcS, Briefing to Minister for Corrective Services: Critical Incident at Banksia Hill Detention Centre on  
20 January 2013 – Supplementary Briefing (23 January 2013).
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8.60 the department was asked whether it had commissioned or carried out any research or 
analysis into changes in the behaviour, offending profile or other management challenges 
in the juvenile detainee population that would indicate whether they are becoming harder 
to manage. it said that it had not commissioned or undertaken any such work. nor did it 
volunteer any other evidence to explain or support the claim.246

8.61 the inquiry did locate a youth custodial Services business case to increase staffing levels 
from September 2010.247 the arguments on which the case was based included comparisons 
with other jurisdictions and ‘the general increase in the number of offenders entering 
youth custodial Services for serious offences’. However, while the statistics did show an 
increase in the number of detainees (a fact that was already known) the ratios entering 
custody for different types of crime had in fact remained constant. in any event,  
the commissioner's executive team (cet) did not consider this to be a priority to be 
pursued any further.

8.62 another potential measure of detainee difficulty might be to examine records relating  
to charges under the general law or the Young Offenders Act 1994 for offences committed 
while in detention. However, as previous oicS reports have pointed out, responses to 
detainee misbehaviour have been problematic and record keeping poor, so this would  
not be a viable or valid indicator.248

8.63 in response to questions during the inquiry, a number of other suggestions were also made. 
one was the problem of ‘faSd’ (fetal alcohol spectrum disorder). However, as recent 
Parliamentary inquiries have noted, whilst use of this label is relatively new in australia, 
the issue and associated behavioural consequences are all too chronic and entrenched.249  
another suggestion was that methamphetamine use is leading to more volatile and violent 
behaviour. However, while substance abuse is clearly a major issue among young offenders, 
the President of the children’s court, lawyers and others told the inquiry that 
methamphetamine use is far from the biggest problem. 

8.64 it is also important to compare banksia Hill with rangeview. if detainees are getting more 
difficult to manage, rangeview should have felt this at least as much as banksia Hill.  
as the state’s remand centre, rangeview was housing children at a time when they were 
more likely to have been affected by recent substance abuse. However, from 2010 to 2012 
rangeview experienced nothing like the problems of banksia Hill.  

246 dcS, response to oicS request for information 94 (30 april 2013). 
247 as noted at [6.57], the primary catalyst for this business case was the august 2010 escape.
248 oicS, Report of an Announced Inspection of Banksia Hill Juvenile Detention Centre, report no. 76 (March 2012).
249 this view was put during briefings to the department by the inquiry team on its findings with respect to 

security and emergency management. a recent commonwealth Parliamentary inquiry commented that the 
issue is that australia has lagged behind when it comes to standardised faSd diagnostic criteria and 
prevalence data: Senate Standing committee on Social Policy and legal affairs, Inquiry into Foetal Alcohol 
Spectrum Disorders: Summary of Report (november 2012) 2: http://www.aph.gov.au/Parliamentary_business/
committees/House_of_representatives_committees?url=spla/fasd/report.htm 
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8.65 the point is simple: detainees’ behaviour will reflect how they are treated as well as their 
inherent problems. the issues are well-illustrated by the case of rP.250 the department 
had applied for rP to be transferred to an adult prison because of his behaviour at 
banksia Hill but the children’s court refused the application. the President was extremely 
critical of rP’s management at banksia Hill but emphasised how well he had progressed 
after he had been transferred to rangeview.

8.66 the views of staff respondents to the inquiry survey were also telling. although they  
held concerns for their safety, very few attributed blame for the riot to the detainees. 
almost without exception they said the riot was a consequence of poor management,  
staff shortages and lockdowns.

8.67 national comparisons are interesting too. Members of the inquiry team sought to test the 
thesis that detainees are getting harder to manage during visits to youth justice facilities 
interstate. Such arguments were rarely raised by staff or management except in the specific 
context of youth gang tensions of a nature and scale that are unknown in Western australia. 
it may also be noted that the number of juveniles in custody in new South Wales has dropped 
markedly over the last three years, hardly an indicator of a hardening youth culture.

8.68 finally, the thesis that detainees are getting more difficult to manage was not factored in 
any clear or sustained way into the key policy documents underpinning the redevelopment 
of youth custodial Services, including its impact on design, operational philosophy, 
security processes and staffing. 

8.69 in summary, there is no doubt that most detainees have complex needs, that some have 
committed very serious offences, and that some present significant management problems. 
it has always been this way. but changes in direction must be based on evidence, not on 
anecdote, assertion and generalisation. the department has not produced any valid 
evidence to support its thesis that the young person of 2013 is fundamentally different to 
the young person that banksia Hill was originally designed to accommodate. nor can 
this thesis explain how performance at banksia Hill could have declined over a relatively 
short period while rangeview remained essentially stable. in truth, most of the 
fundamental problems faced by young people are depressingly similar to what they were 
10 or 20 years ago and the challenges are essentially unchanged. and if profound changes 
of the degree stated by the department in 2013 had occurred, it should have factored 
these explicitly into its planning and budget submissions from 2009 to 2012.

legiSlative framewOrk anD PrinciPleS

8.70 the Legal and Administrative Context Review Paper which accompanies this report examines 
the legislative framework for youth justice in Western australia and the intersection 
between legislation, national and international standards, and the department’s rules, 
standing orders and other governing documents. for present purposes it is only necessary 
to make a few brief comments.

250 Department of Corrective Services v RP [2012] Wacc 5. See [2.21]–[2.22].
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8.71 the Young Offenders Act 1994 is the governing legislation and all subsidiary legislation, 
rules and orders must be compliant with that act. to the extent that they are inconsistent, 
the rules and orders will not be legally valid. as recommended in chapter 4, it is essential 
that all governance documents are brought up to date and that they fully comply with the 
requirements of the Young Offenders Act 1994. 

8.72 the Young Offenders Act 1994 is underpinned by a set of ‘objectives’ (section 6) and by 
‘general principles for juvenile justice’ (section 7). these principles are not only matters  
of state law but directly reflect the language of international conventions to which 
australia is a signatory. the objectives and principles in the Young Offenders Act 1994 are 
therefore, in a sense, ‘non-negotiable’. they require a balance to be struck between the 
rights of young people involved in the justice system and the protection of the community. 
they also specifically require a focus on rehabilitating young people who are in contact 
with the law, on their reintegration to the community, on punishing them in a way that 
encourages a sense of responsibility and allows them to develop in beneficial and socially 
acceptable ways. 

8.73 the inquiry has concluded that these objectives and principles strike an appropriate balance. 
they should not be altered but need to be more fully implemented. 

DevelOPing caPacity anD OPtiOnS 

What is needed?

8.74 banksia Hill is now the state’s only youth detention option. this means that it must 
accommodate males and females, children of all ages, sentenced detainees and remandees, 
and children from across the whole state. it is a maximum-security facility and there are 
no lower security placements for those detainees who could be safely managed under  
less secure conditions.251 as there is only one facility, there are no regional custodial 
options and no opportunities for dispersal if the management of individuals or groups 
becomes problematic. 

8.75 in considering future development and investment, it must be understood that banksia 
Hill is already full and there is no reasonable scope for any further expansion at the site.252  
it is also the largest juvenile detention centre in australia. other roughly comparable 
jurisdictions have opted to establish a range of smaller facilities, offering a more nuanced 
approach and the more separation/dispersal options. for example, new South Wales  
has eight Juvenile Justice centres to cater for around 350 young people. Queensland has 
two main detention centres in brisbane (capacity 120) and townsville (design capacity 48 
with an expansion of 48 underway), supplemented by some bush camp options.

8.76 it is not for this report to attempt to provide a blueprint for the future shape of the youth 
custodial system but it is time for a fundamental appraisal of supply and demand and for 
more varied options to house juvenile detainees. Submissions and comments to the 
inquiry from the President of the children’s court, the commissioner for children and 
young People and others have reached the same conclusion.  

251 See chapter 4.
252 the inspector has been informed that some preliminary thought has already been given to constructing 

another unit could be built on the oval. this is simply untenable.
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8.77 these submissions and comments have generally argued that males should be separate 
from females and sentenced children separate from those on remand. there is no doubt 
that legal status and gender are important variables. However, other variables must also  
be factored in, including age and geography. in Western australia, the detainees under  
14 are almost all aboriginal children from remote and regional areas. the vast majority 
are being held on remand but some are already sentenced. the arguments in favour of 
developing regional placements that would allow these children to stay ‘in country’ – 
whatever their gender or legal status – may have a higher priority, in terms of the use of 
scarce resources, than the case for separating sentenced detainees from remandees or males 
from females. age should also be factored into future planning for metropolitan facilities. 

future options and current facilities

8.78 in the aftermath of the riot, there have been some calls for Wandoo to revert to its  
former role as a juvenile detention centre in order to allow more options and separation  
of different cohorts of juveniles. However, this would be highly problematic: quite apart 
from the fact that Wandoo is now a privately operated facility, it is in the community’s 
interests for positive rehabilitative initiatives to be provided for young prisoners aged 18 
to 24. at present, Wandoo is the only prison that does this. However, the Young Offenders 
Act 1994 does allow juveniles to be transferred to adult prisons by order of the children’s 
court under certain circumstances and there may be opportunities for some selected older 
detainees to be placed at Wandoo.253  

8.79 in terms of future planning and expenditure, it is also vital not to lose sight of the 
pressing needs of female prisoners. bandyup Women’s Prison is too small and much  
of it is severely run down or unfit for purpose. for some years, oicS has been calling  
for more investment in female prisons and the Standing committee on Public 
administration has echoed this.254  

8.80 Women’s prisons and juvenile custodial services are the two highest priorities and 
intelligent planning and investment is required in both areas. this planning should 
include some lateral thinking. this report has shown that whilst banksia Hill was 
designed as a juvenile detention centre, its current size, configuration and structure  
have become problematic. if, as recommended here, government decides to explore  
the development of a more nuanced juvenile system, based on smaller metropolitan  
and regional options, it will be necessary to consider the best use for banksia Hill. 

8.81 if it is decided that banksia Hill is no longer best used as a juvenile facility, consideration 
should be given to its possible use as a female prison. Some aspects of the site, such as the 
relatively small units and the general physical environment, lend themselves to use as a 
female prison. if this was done, much of the harsh recent target hardening could also  
be removed. in addition, consideration could be given to co-locating juvenile females  
on the same site in the existing girls’ unit (yeeda) and allowing some intelligent mixing 
of juvenile and young adult females in programs relating to issues such as parenting, 
health and family violence. 

253 See [1.78]–[1.80].
254 oicS, Report of an Announced Inspection of Bandyup Women’s Prison, report no. 73 (august 2011): Standing 

committee on Public administration, Omnibus Report – Activity during 38th Parliament, report 15 
(november 2012).
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8.82 it must be emphasised that this is not being put forward as a specific proposal for women’s 
imprisonment: the point is that there needs to be a stocktake of existing custodial assets 
and an intelligent reflection on future options, especially at times of financial constraint. 

better meeting the neeDS Of yOung aDultS 

8.83 one of the problems facing banksia Hill is the need to accommodate such a variety of 
young people of different ages and backgrounds in the same facility. overall, the population 
is heavily skewed to the older ages (17 plus) and between 10 and 15 fifteen per cent of the 
population are generally over 18. this older cohort is no longer of compulsory schooling 
age and has very different needs from the younger group. 

8.84 as previously discussed, the vast majority of juvenile detainees are aboriginal. and the 
younger they are, the more likely they are to be aboriginal. this is also true in the adult 
prison system where young aboriginal people constitute a depressingly high proportion 
of young prisoners. unfortunately, the evidence is that too many of the young aboriginal 
prisoners are disengaged and disheartened.255 to date, the department has not developed 
any specific strategies within mainstream prisons to better engage and target the needs of 
young adults.

8.85 it is important for the department to develop a sharper focus on regimes and programs for 
young adult prisoners. this will also enhance the prospects of the department being able 
to argue successfully in the children’s court for the placement of detainees aged 18 or above 
in an adult prison when their needs, circumstances and behaviour may justify this.

recOmmenDatiOnS

Recommendation 27
the department must improve the scope, detail, accuracy and availability of records  
across all aspects of youth custodial Services. 

Recommendation 28 
it is recommended that the government conduct a high level review of expenditure on 
youth justice services across all agencies with a view to (i) gaining a more complete 
understanding of the full range and cost of services; (ii) appraising the balance between the 
budgets for custodial services, prevention and diversion schemes, and community-based 
supervision; and (iii) assessing future options.    

255 this point has been made many times: see oicS, Report of an Announced Inspection of Albany Regional Prison, 
report no. 78 (august 2012); oicS, Report of an Announced Inspection of Hakea Prison, report no. 81 
( January 2013); oicS, The Diminishing Quality of Prison Life: Deaths at Hakea Prison 2001 - 2003,  
report no. 22 (March 2004); OICS, Annual Report 2011-2012. 
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Recommendation 29 
it is recommended that the government:

(a)  develop plans and processes to transition youth justice services out of the  
       department of corrective Services to an agency whose sole focus is youth justice; and 

(b) to that end, establish either a youth Justice commission (modelled on the  
       youth Justice board of england and Wales and the Wa Mental Health commission)  
       or a stand-alone youth Justice department. 

Recommendation 30
it is recommended that the government sets clear service and performance requirements 
for youth custodial Services and ensures that these requirements are subject to external 
monitoring, assessment and reporting. these service and performance requirements should 
cover all relevant areas, including security and safety, detainees’ access to employment, 
education programs and recreation, lockdowns, and staffing levels, absenteeism and management.

Recommendation 31
it is recommended that government consider whether there are benefits in outsourcing 
some aspects of youth custodial operations, such as gatehouse security, allowing existing 
staff to be deployed to other areas.

Recommendation 32
Subject to its evaluation of performance by the department of corrective Services and  
to decisions regarding investment in new detention facilities, it is recommended that 
government consider whether a contestability model for youth custodial Services delivery 
will lead to improved outcomes.

Recommendation 33
it is recommended that government develop a master plan regarding the best use of 
existing adult and juvenile custodial facilities. the key outcomes of this should include:

(a)  Provision of a wider range of options for youth, in order to allow for the better  
       separation of different cohorts of detainees and to provide improved services to target 
       issues of age, gender, legal status, the needs of aboriginal youth and youth from  
       regional areas, and specific problems such as mental health; 

(b)  improvements to the conditions and services provided to adult female prisoners; and

(c)  better targeting of the needs of adult prisoners in areas such as mental health/ 
       mental impairment. 
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Recommendation 34
it is recommended that the department, drawing on experience with the Wandoo 
reintegration facility, develops new initiatives and injects the necessary resources into 
developing a sharper focus on the needs of young adult men and women held at prisons 
other than Wandoo.

Recommendation 35
reforms and initiatives undertaken with respect to youth justice services should be 
underpinned by a focus on the needs of aboriginal youth across the state, including 
innovative forms of engagement with aboriginal organisations and service providers. 
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appendix 1

cHronoloGy of eVentS beGinninG 20 January 2013

time events, actions and decisions 

1745 Staff contacted the Shift Manager suspicious about detainees absconding the unit  
to ascend the roof.

1755 a population count was called for the facility.

three detainees absconded from a unit and the whole centre was alerted via radio 
transmission. an instruction was issued to secure all detainees in cell.

the absconding detainees entered the female precinct and scaled the roof.  
they remained on the roof for a few minutes, descended and ran into officers 
demanding the staff get out of their way. the detainees continued towards a group of 
visitors being escorted from the centre. they were deterred by an officer and turned 
around ascending another roof. Whilst on this roof, one of the detainees threw a rock 
at an officer but missed.

1810 a radio transmission was issued advising that the population count was correct  
with three detainees recorded as unsecure.

1812 the detainees, having descended the roof again, were observed outside the centre’s 
management wing. Staff witnessed the detainees throwing rocks at a cell’s external 
window. the cell window was breached in less than two minutes and a special profile 
offender was freed.

1818 the four detainees moved to another unit and freed a fifth detainee.

a call was made to the department’s emergency Support Group (eSG)  
requesting their assistance.

the five detainees were observed moving towards another unit. the officer 
supervising detainees in this unit secured herself in the office bathroom.

1822 a sixth detainee was observed breaching his cell from this unit.

the group of detainees moved to the gatehouse. one detainee was observed throwing 
a rock at the glass entry door. the group of detainees continued moving unchecked 
throughout the centre.

1834 the Shift Manager requested the assistance of Western australia Police (WaPol)  
to man the perimeter wall.

1844 the detainees entered an unfinished and unsecured unit. they were observed  
re-emerging from the unit with bedframes, table legs and a fire extinguisher.

1850 eight detainees were confirmed out of cell.

the director of youth custodial Services and the assistant Superintendent  
arrived onsite and assumed control of the incident

1900 all staff were accounted for in the staff amenities room after being escorted from 
various units throughout the centre by banksia Hill’s Primary response team (Prt).
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cHronoloGy of eVentS beGinninG 20 January 2013

time events, actions and decisions 

1901 the detainees breached two unit offices and a detainee was overheard on the  
public address system encouraging other detainees to damage centre property.

1904 the eSG arrived onsite.

1910 WaPol begin manning the centre’s external perimeter road in the event of a detainee 
attempting to escape.

1930 Prt and WaPol response planning was conducted.  

1936 Sixteen detainees were confirmed out of cell.

1937 approval was given by the corrective Services commissioner for the use of tasers.

1948 Some detainees were observed accessing the centre’s administration building.

the eSG checked their weapons and WaPol firearms were secured outside the centre. 

2000 eSG and WaPol move into the facility

2005 approximately 25 detainees were apprehended and held on the basketball court  
near turner unit. 

2009 a perimeter breach was called as one detainee was observed nearing the perimeter 
wall.

2010 approximately 10 detainees surrendered in the girl’s precinct. 

2015 the incident control facility (icf) at the department’s Head office was opened.

2030 a second perimeter breach was called as three detainees were observed nearing the 
perimeter wall. the director of youth custodial Services and WaPol requested 
authorisation from the icf to have the detainees removed from banksia Hill.

the Hakea Superintendent was contacted regarding the availability of space in  
Hakea for the detainees

2110 a list of the detainees was compiled and organisation for detainee transfers to  
Hakea began.

2125 Hakea Prison’s Superintendent arrived at Hakea with Senior youth Justice staff.

2126 the banksia Hill Security Manager arrived onsite.

2130 the eSG Superintendent advised the icf that 37 detainees were apprehended and 
plans were in place for a population count and cell integrity checks. the eSG 
Superintendent stated that no use of force was deployed and there were no injuries to 
detainees or staff. the icf instructed the eSG Superintendent to ensure all detainees  
were medically assessed.

2150 the Hakea command Post was opened.

2200 Welfare checks began in some units within the centre for detainees who remained in cell.
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cHronoloGy of eVentS beGinninG 20 January 2013

time events, actions and decisions 

2220 Hakea staff were given a copy of Juvenile custodial rule 208 (use of restraints) and  
two ycos were posted at Hakea for the night.

2222 a female detainee was identified as suffering an asthma attack.

2225 the icf advised the prison officers’ union (WaPou) that banksia Hill detainees  
would be relocated to Hakea.

2229 the detainee suffering an asthma attack was administered medication by medical staff. 
the detainee was then moved to another cell having caused damage to own her cell 
when she was allegedly attempting to gain staff attention. 

2308 another population count was called.

2322 banksia Hill medical staff assessed the apprehended detainees. one detainee was 
assessed as requiring hospitalisation.

2324 the population count continued as more detainees are apprehended and secured.

2230 Hakea staff were deployed to the unit awaiting the relocated detainees. the number of 
detainees to be accommodated at Hakea continues to change throughout the night.

21 January 2013

0021 the director of youth custodial Services queried the population count and 
subsequently another count was undertaken.

0025 all apprehended detainees had their shoes removed after a detainee attempted to 
abscond from the basketball courts where he was being held.

cell integrity checks commenced throughout the centre.

0031 another special profile offender allegedly assaulted a senior eSG officer.  
He was restrained with mechanical restraints on both wrists and ankles.

0038 the director of youth custodial Services provided an update to the icf noting his 
uncertainty regarding taser use. a direction was issued by the icf incident controller 
that the detainee who allegedly assaulted the senior eSG officer, was not to be 
transferred to Hakea with the other detainees.

0115 the first WaPol transport van departed banksia Hill for Hakea Prison with  
12 detainees on board.

0122 the Shift Manager called the population count correct.

0220 the detainee involved in the alleged assault of the senior eSG officer was moved to  
the centre’s multi-purpose unit.

Six additional transfers were conducted by WaPol to Hakea Prison.
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cHronoloGy of eVentS beGinninG 20 January 2013

time events, actions and decisions 

0415 the director of youth custodial Services provided another update to the icf 
reporting that 144 male cells were assessed for cell damage. damage was recorded in  
92 cells.

0421 the transfer was completed with 73 detainees removed to Hakea Prison.

0432 a banksia Hill staff debrief was conducted.

0509 the director of youth custodial Services advised the icf that the staff debrief  
was concluded and that staff were disgruntled. the director confirmed no detainees 
were tasered.

0740 the corrective Services commissioner declared the situation an ‘emergency’  
and the incident a ‘riot’.

0753 the corrective Services commissioner verbally briefed the inspector of  
custodial Services.

0828 the icf were advised that some staff property was allegedly stolen during the riot. 
these belongings included medication.

0859 there were discussions held at the icf regarding whether some detainees at Hakea 
were to be transferred to casuarina Prison.
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appendix 2

tiMeline of Key StaffinG and aMalGation eVentS
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first press release from corrective Services Minister 
on the announcement of the young adult facility on 
the rangeview remand centre site

corrective Services Minister marks the start of 
works on the expansion of banksia Hill

Merging of Superintendent and director youth 
custodial Services roles
detainee escape from banksia Hill via scaffolding

two serious staff assaults at banksia Hill in nov/dec
initial planned amalgamation completion date

dcS deputy commissioner swap portfolios

continued concerns over building delays results in 
increased building Maintenance & Works oversight

detainees escape from banksia Hill by  
assaulting contractor and stealing vehicle
amalgamation occurs

new leadership team at banksia Hill

riot occurs

this timeline depicts changes to key personnel responsible for the amalgamation, in addition to 
significant staffing and amalgamation related events between april 2009 and april 2013.
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appendix 3

Selected Key incidentS at banKSia Hill January 2010 to January 2013

recommendation acceptance level/responseDate & Short Description further Details

1. 19 january 2010: roof ascent dM, rb and others went onto roof of turner unit. 
they admitted doing the same thing with others 
undetected the night before.

2. 25 february 2010: roof ascent, 
threats, damage

Six youth, including dM, iG and JM, went on the 
roof of turner unit, damaged roof fittings and held 
staff at bay with makeshift weapons.

3. 21 march 2010: roof ascent dd, lH and SM ran off from Jasper, with dd 
ascending Harding unit roof, and others the lenard 
unit roof. the incident lasted one and a half hours.

4. 9 april 2010: absconded from 
cell, attempt to break out of cell

a youth absconded from his cell which had not been 
properly locked and attempted to break out a friend 
from another cell causing damage to the glass.

5. 4 june 2010: roof ascent lM and HW went on ed/Voc roof for an hour and 
half.

6. 22 june 2010: officer assaulted tl head butted an officer.

7. 12 july 2010: out of bounds dM and tt absconded to the hill.

8. 12 july 2010: roof ascent HH accessed the roof of lenard unit for a short 
time.

9. 27 july 2010: roof ascent, 
attempted assault

cJ accessed the Harding unit roof, then gathered 
materials to use as weapons from the reception 
building site to throw at staff. He caused damage to 
roof fittings and attempted to break his friends out 
of Harding unit by breaking windows. 

10. 29 july 2010: roof ascent Pf, lP, Jr and tl went onto the ed/Voc roof for a 
brief period.

11. 25 august 2010: detainee in 
visits

during an argument in visits Zl threw furniture, a 
tV and video across the room and hit his head 
against the glass door and wall. 

12. 29 august 2010: escape, 
attempted escape

af, dM, Pf and Si absconded and entered the 
reception building site where they used bricks and 
other materials as weapons. they held staff at bay 
while they moved scaffolding material to the 
perimeter and scaled the fence. af jumped down on 
the other side and escaped.

13. 27 September 2010: roof ascent cJ accessed Harding unit roof for a brief period.

14. 14 October 2010: officer 
assaulted

Si assaulted an officer after being regressed.
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Selected Key incidentS at banKSia Hill January 2010 to January 2013

Date & Short Description further Details

15. 31 October 2010: escape 
through roof of secure cell, roof 
ascent, damage and attempted 
staff assault.

Si broke through the roof of his cell in Harding 
unit and onto the roof. He broke off roof material 
which he threw at a staff member. He threatened to 
assault staff and release another detainee.

16. 2 january 2011: escape through 
roof of secure cell.

Jr broke out of his cell in lenard unit through the 
roof and was eventually talked down by staff. a cell 
roof in Jasper unit was also damaged by anther 
unidentified detainee.

17. 17 march 2011: roof ascent and 
fire.

to accessed the lenard unit roof after Si started  
a fire in an oven. detainees were affected by the 
smoke and one was taken to hospital due to the 
effects of the fire suppressant used. Si and another 
detainee smashed cell lights in Harding unit that 
night. 

18. 20 march 2011: escape from 
secure unit, roof ascent and 
massive damage property.

Si and af broke out of Harding unit, accessed the 
roof and caused extensive damage. af further 
incited Si to harm staff.

19. 26 march 2011: roof ascent and 
damage.

five youths from Karakin accessed and damaged the 
roof of ed/Voc after rolling lockdowns. 

20. 26 march 2011: cell extraction. Si and Gy made threats to self-harm by making 
cords from mattress lining. a cell extraction was 
required for Si. 

21. 5 april 2011: suicide attempt. Si attempted suicide by hanging in his cell.

22. 14 april 2011: escape planning. to and HW attempted to recruit a third detainee to 
join them in an escape attempt involving scaffolding 
from a building site and loose materials as weapons.

23. 19 june 2011: roof ascent. bG and cJ absconded from Harding unit and went 
on the roof.

24. 18 june 2012: damage and 
serious self-harm requiring a cell 
extraction.

cJ destroyed his tV and the observation window in 
his Harding unit cell, and cut himself severely with 
glass. 

25. 28 june 2011: simultaneous roof 
ascent.

four detainees from lenard unit absconded. two 
accessed the roof of Harding unit, and two accessed 
the roof of the yeeda unit building site.

26. 2 july 2011: roof ascent. cJ accessed the roofs of Harding unit and adjacent 
buildings. the disruption lasted five hours.

27. 31 july 2011: roof ascent, 
damage and attempted assault.

cJ and bG absconded from Harding unit and 
accessed the roof, causing extensive damage a 
number of buildings, using parts as missiles to keep 
staff at bay. 
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Selected Key incidentS at banKSia Hill January 2010 to January 2013

28. 23 august 2011: escape 
planning.

bG incited other detainees to join him an escape 
attempt involving access to a building site and using 
loose materials as weapons.

29. 12 September 2011: roof ascent 
and damage.

cJ, Jc and Mn accessed the Harding unit and 
Medical centre roofs where they caused minor 
damage to fittings.

30. 30 September 2011: prescription 
drugs stolen and misused.

a Webster pack containing doses of anti-psychotic 
medication were discovered to have disappeared. a 
number of detainees were identified as having taken 
the medication, and were transferred to Harding 
unit in restraints for observation. one was 
obstructive and was moved in full restraints. 
another detainee was transferred to rangeview for 
observation, and then to fremantle Hospital. 

31. 10 October 2011: roof ascent, 
damage and attempted assault.

during a period of rolling lockdowns rP and 
another detainee accessed the Staff room and ed/
Voc roofs. they caused considerable damage and 
threw loose materials at staff. 

32. 12 October 2011: roof ascent. Jc and three others accessed the Harding unit roof 
shortly before they were evening lock up. the last 
came down almost four hours later, after the eSG 
were called and a Prt were in place.

33. 31 October 2011: roof ascent. cJ and Zl accessed the ed/Voc roof. 

34. 21 november 2011: assault 
occasioning bodily harm of staff, 
out of bounds, roof ascent and 
attempted staff assault.

rP seriously assaulted an officer and scaled a barbed 
wire fence into a building site. He accessed the roof 
and threw bricks at staff, holding them at bay for a 
considerable period. 

35. 14 December 2011: assault 
occasioning grievous bodily 
harm on staff.

rP seriously assaulted a staff member while under 
escort in Harding unit. this resulted in him being 
placed onto a management regime described by 
Judge reynolds as ‘psychological subjugation’ and 
‘cruel and inhumane,’  until his transfer to 
rangeview in late february.

36. 26 December 2011: planning 
roof ascent.

cJ attempted to recruit other detainees for a roof 
ascent.

37. 6 january 2012: roof ascent. cJ absconded from Karakin unit and accessed the 
staffroom roof, then the ed/Voc roof.

Date & Short Description further Details
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Selected Key incidentS at banKSia Hill January 2010 to January 2013

38. 3 february 2012: out of bounds, 
roof ascent, damage and 
attempted assault staff.

bG, bS and four other detainees absconded from 
lenard unit, scaled the barbed wire fence around 
the urquhart unit building site, and accessed the 
roof. they armed themselves with loose materials to 
keep staff at bay.

39. 4 march 2012: suicide attempt. dM made a serious suicide attempt using a sheet and 
was found on the floor of his cell. it appears to have 
been triggered by failure to make a phone call in 
relation to his sick child. the Hoffman knife 
produced to cut the sheets was too blunt.

40. 21 april 2012: out of bounds, 
roof ascent attempted assault.

MH and JJ absconded, accessed the yeeda unit 
building site and staff at bay with rocks.

41. 24 april 2012: out of bounds. Jl and dW absconded and accessed the case 
Planning building site. they quickly left the site and 
were apprehended.

42. 16 june 2012: roof ascent and 
damage.

bS and dl from turner unit accessed the ed/Voc 
roof. they did some minor damage and came down 
after one hour.

43. 2 july 2012: roof ascent and 
attempted assault on staff by 
throwing missiles at staff.

PM, lP and HW went on the roof the case 
Planning building site, and used bricks and rocks as 
missiles to keep staff at bay. they entered the yeeda 
unit building site, then ran to another part of the 
centre and accessed the roofs of Harding unit and 
ed/Voc. 

44. 8 july 2012: out of bounds, roof 
ascent, manufacture of weapons 
and attempted assault on staff by 
throwing missiles at staff.

Jr, tc and four other youths the yeeda unit 
building site and threw missiles at staff. Jr and tc 
then ran to and accessed the roof of Jasper unit, after 
which the other four surrendered. after another 
hour, tc surrendered and was found to be in 
possession of a glass shiv made from a plate 
microwave plate and a shiv made from a toothbrush.

45. 2 august 2012: escape from 
centre and assault occasioning 
bodily harm.

cM and PG absconded from the gymnasium and 
scaled a fence into the yeeda unit building site. 
they used rubble to assault a contractor, break into 
and steal a utility vehicle, and then drove through 
two roller doors and a mesh gate to escape the 
centre.

46. 2 October 2012: detainees out 
of bounds

iG, rl, cM, cu and HW accessed the ed/Voc 
roof, holding staff at bay with bricks and rubble for 
almost two hours.

47. 15 October 2012: attempt to 
escape escort vehicle

during an escort dJ managed to partly kick open 
the door of the escort vehicle.

Date & Short Description further Details
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Selected Key incidentS at banKSia Hill January 2010 to January 2013

Date & Short Description further Details

48. 7 november 2012: escape 
planning

dd and HW were reported by other detainees to be 
making serious plans to escape by using rocks to 
hold staff at bay and attacking the glass in the 
gatehouse.

49. 6 December 2012: out of 
bounds, roof ascent

Mu recruited four other youth and accessed a roof. 
three were caught in yeeda unit. two accessed the 
case Planning roof but came down after being 
spoken to, 15 minutes after the incident began. 

50. 8 january 2013: out of bounds, 
roof ascent

dM, cP and bS ran from urquhart unit armed 
with sporting equipment, scaled the yeeda unit 
fence, and accessed the roof of the yeeda education 
facility. they armed themselves with rocks and used 
them to damage windows in the adjacent wing. the 
incident ended after two hours.

51. 11 january 2013: assault on 
officer

dM assaulted an officer in Harding unit. 

52. 20 january 2013:  the riot See report

53. 20-21 january 2013: self-harm, 
damage

three female detainees in yeeda unit self-harmed 
during the riot and its aftermath. While there is no 
separate incident report on toMS, oicS has been 
informed that some of the female detainees also 
destroyed their cells causing considerable damage.

Please note:

•	 This	date	range	was	chosen	to	encompass	the	period	in	which	construction	was	taking	place	
in the centre, through to the amalgamation and up to the major incident of 20 January. the 
first incident that involved a detainee entering a construction site was on 27 July 2010.

•	 The	designation	of	what	constitutes	a	‘critical	incident’	is	not	at	all	stable	in	Youth	Custodial	
Services, and many of these events were not classified as such. the above list includes all 
identified instances of roof ascent, including a number where the impact was actually  
quite minor.

•	 These	incidents	are	only	a	very	small	portion	of	incidents	recorded	on	TOMS.	There	are	
many other instances of staff abuse, attempted staff assaults, fights and assaults between 
detainees and other forms of serious misbehaviour which are not included in the above list. 
only a couple of instances of self-harm are included which are linked to other major 
incidents; again there are very many more on record. 

•	 Only	a	single	particularly	serious	incidence	of	escape	planning	is	included	above.	There	were	
many other instances of planning for roof ascents, escapes or similar, recorded. these were 
especially prevalent in the last six months of 2012.
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appendix 4

 detainee Profile

whO waS at bankSia hill On 20 january 2013? 

table 3: age, gender and aboriginality

feMale Male Grand total

aboriginal 17 119 136

13 yrs 7 7

14 yrs 3 12 15

15 yrs 4 26 30

16 yrs 3 22 25

17 yrs 6 44 50

18 yrs 1 7 8

19 yrs 1 1

non-aboriginal 4 67 71

14 yrs 2 2

15 yrs 3 8 11

16 yrs 19 19

17 yrs 1 23 24

18 yrs 14 14

19 yrs 1 1

grand total 21 186 207

table 4: legal Status, age and aboriginality 

arreSt reMand Sentenced Grand total

aboriginal 1 69 66 136

13 yrs 7 7

14 yrs 12 3 15

15 yrs 17 13 30

16 yrs 13 12 25

17 yrs 1 19 30 50

18 yrs 1 7 8

19 yrs 1 1

non-aboriginal 1 30 40 71

14 yrs 1 1 2

15 yrs 5 6 11

16 yrs 6 13 19

17 yrs 1 14 9 24

18 yrs 4 10 14

19 yrs 1 1

grand total 2 99 106 207
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 detainee Profile

table 5: age, home location and aboriginality

GoldfieldS  
and eaSt Metro

Mid 
WeSt

nortH 
WeSt

SoutH 
WeSt

SoutH 
auSt

Grand  
total

aboriginal 12 71 10 33 9 1 136

13 yrs 2 1 1 2 1 7

14 yrs 2 7 2 3 1 15

15 yrs 17 3 7 3 30

16 yrs 2 12 1 8 2 25

17 yrs 6 28 3 11 1 1 50

18 yrs 5 2 1 8

19 yrs 1 1

non-
aboriginal 3 63 1 1 2 1 71

14 yrs 2 2

15 yrs 11 11

16 yrs 1 16 1 1 19

17 yrs 1 22 1 24

18 yrs 1 11 1 1 14

19 yrs 1 1

grand 
total 15 134 11 34 11 2 207

table 6: Security ratings by age and aboriginality

MaXiMuM MediuM MiniMuM Grand total

aboriginal 117 19 136

13 yrs 7 7

14 yrs 15 15

15 yrs 28 2 30

16 yrs 21 4 25

17 yrs 42 8 50

18 yrs 3 5 8

19 yrs 1 1

non-aboriginal 59 11 1 71

14 yrs 2 2

15 yrs 10 1 11

16 yrs 16 3 19

17 yrs 23 1 24

18 yrs 8 6 14

19 yrs 1 1

grand total 176 30 1 207
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 detainee Profile

who was involved in the riot?

the department has not kept clear records of the number of detainees involved in the riot or the 
extent of their involvement. those assessed to be ‘involved’ in the following graphs are the 73 
detainees who were transferred on the night to Hakea Prison because their cells were unusable.256

Figure 7.

Figure 8.

256 this is not a completely accurate figure but is the best available.
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appendix 5

indePendent eXPertS

name current position agency
area of expertise 
for inspection

Mr Jonathon ford ceo Moorditj Koort Group facilitation

Mr bob Jennings former Superintendent,  
casuarina Prison

custodial 
management

Mr lin Kilpatrick architect (specialising 
in safe and secure 
environments)

the physical design 
of secure facilities

Ms fiona Macleod Senior consultant Price consulting Staff culture, 
organisational 
change and change 
management 

dr John Paget consultant and 
lecturer at charles 
Sturt university 

formerly: 
ceo, department for 
correctional Services 
(Sa); assistant 
commissioner, 
department of corrective 
Services (nSW); 
director, alexander 
Maconochie centre 
Project (act);  
corrections adviser to 
nSW attorney General 
and Minister for Justice 

Procedural security 
and behaviour 
management
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appendix 6

SubMiSSionS and contributionS

Public Submissions were received and are available on our website 
(http://www.oics.wa.gov.au/go/banksia-hill-inquiry). 

Submissions were made by:

•	 The	Alliance	for	Future	Health	

•	 Amnesty	International

•	 Western	Australian	Council	of	Social	Service	Inc	

•	 Scales	Community	Legal	Centre	

•	 CPSU/CSA	

•	 Youth	Affairs	Council	of	Western	Australia	

•	 Legal	Aid		

•	 Commissioner	for	Children	and	Young	People	

•	 Western	Australian	Aboriginal	Advisory	Council	

•	 Royal	Australasian	College	of	Physicians		

Private submissions were received from the aboriginal legal Service and two individuals. 

the inspector wishes to acknowledge and express appreciation for the assistance of the following 
persons and organisations:

•	 His	Honour	Judge	Denis	J	Reynolds,	President	of	the	Children’s	Court	of	Western	
australia.

•	 The	Honourable	Michael	J	Murray	QC,	Chairman	of	the	Supervised	Release	Review	
board, Western australia.  

•	 The	Office	of	the	Ombudsman,	Western	Australia,	in	arranging	the	secondment	to	the	
office of the inspector of custodial Services, for the duration of the inquiry, of their 
Principal legal and investigating officer, Mr darryl Goodman.

•	 The	Department	of	Justice	and	Attorney	General	(Qld),	Ethical	Standards	Unit,	for	the	
assistance of their Principal inspector, youth detention inspectorate, Mr Graham 
Morrison.
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