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Glossary of terms

Advice and assistance: A local authority has a duty to ensure that advice and
assistance is provided to all housing applicants found to be homeless and eligible for
assistance, but not owed the main homelessness duty, i.e. those who are
intentionally homeless and/or not in priority need.

Advice and information: A local authority has a general duty to ensure that advice
and information about homelessness and the prevention of homelessness are
available free of charge to everyone in their district, including people who may not be
eligible for assistance.

Choice based lettings: A relatively new system for the allocation of social housing
which is designed to offer more choice and involvement for customers in selecting a
new home. Available social rented housing is let by being openly advertised,
allowing customers to 'bid' or 'register an interest' in those homes.

Domestic violence: The Government definition of domestic violence is ‘any incident
of threatening behaviour, violence or abuse (psychological, physical, sexual,
financial or emotional) between adults who are or have been intimate partners or
family members, regardless of gender or sexuality’.

Eligible for assistance: Some groups of persons from abroad are not eligible for
homelessness assistance, for example, nationals of countries outside the European
Economic Area who have short term leave to enter the UK on condition they do not
have recourse to public funds. The rules on eligibility for homelessness assistance
broadly align with the rules on eligibility for housing benefit.

Floating support and outreach services: are delivered by visiting workers to
households with domestic violence in their own homes/alternative safe venues, in
hostels/other temporary accommodation or in community venues like community
centres, children’s centres etc. Floating support services are primarily designed to
support households with maintaining their accommodation. Outreach services
usually have a broader focus than accommodation, but may include support with
accommodation.

Homelessness: Broadly speaking, somebody is ‘homeless’ if they do not have
accommodation that they have a legal right to occupy, which is accessible and
physically available to them (and their household) and which it would be reasonable
for them to continue to live in. It would not be reasonable for someone to continue to
live in their home, for example, if that was likely to lead to violence against them (or a
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member of their family)!. The legal definition of ‘homeless’ is included in the Housing
Act, 1996 (Part 7).

Housing options: ‘Housing options’ services is a term used to describe a general,
non-statutory, service which many local authorities provide to assist people seeking
help with accommodation. In many local authorities, this service is also used to
discharge their statutory obligation to ensure that individuals accepted as homeless
are provided with advice and assistance. Housing options services will often include
services to prevent homelessness.

Independent domestic violence advisor: Trained specialists who provide a service
to victims at medium to high risk of domestic violence, to address their safety needs
and to help them to manage the risks that they face.

Intentionally homeless: Under the homelessness legislation, applicants become
intentionally homeless if they deliberately did (or did not do) something that caused
them to leave accommodation, in circumstances where the accommodation was
available for them and it would have been reasonable for them to continue to occupy
it.

Local connection: Under the homelessness legislation, a local authority can seek to
refer a case to another local authority only once it is satisfied that the applicant is
eligible for assistance, unintentionally homeless and has a priority need for
accommodation (i.e. meets the criteria for the main homelessness duty). If the
authority consider that the applicant does not have a local connection with their
district, does have one elsewhere in Great Britain, and would not be at risk of
violence in the other district, the authority can seek to refer the case to the authority
in that other district. The authority has a temporary duty to secure accommodation
until the question of referral is agreed.

Under the legislation, a person may establish a local connection with a district
because s/he is, or was previously, resident there by choice; because s/he is
employed there; because of family associations, or because of special
circumstances. The local authority associations have published procedures for
referral of homeless applicants which suggest the following non-statutory working
guidelines for establishing a local connection:

e Normal residence of at least six months during the previous 12 months.
¢ Normal residence of at least three out of the last five years.

e Current employment in the borough (not of a casual nature).

e A close relative has lived in the borough for the last five years.

! Department for Communities and Local Government, 2006 Homelessness Code of Guidance for
Local Authorities London: Communities and Local Government, p. 10) Online at:
http://www.communities.gov.uk/publications/housing/homelessnesscode
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Large scale voluntary transfers: It can also be called local stock voluntary
transfers if the number of properties is relatively small. This is in reference to the
movement of ownership of council housing stock from local authorities to housing
associations.

Main homelessness duty: A local authority owes the main homelessness duty to
applicants who are eligible for assistance, homeless through no fault of their own,
and fall within a priority need group. Under the duty the local authority must secure
suitable temporary accommodation until a suitable settled home can be offered. In
most cases, the offer of settled accommodation that ends the homelessness duty is
an offer of social housing.

Multi-agency risk assessment conferences: A multi-agency meeting which has
the safety of high risk victims of domestic violence as its focus. Usually led by the
police, multi-agency risk assessment conferences are made up of statutory and
voluntary sector representatives, including social services, independent domestic
violence advisors, victim support services, health representatives, housing providers,
probation services and education services.

Priority need: Broadly speaking, under the homelessness legislation, a person has
a priority need for accommodation if, they are pregnant, have dependent children,
are vulnerable for some reason (for example, because of old age, mental illness,
disability or other special reason or having to cease to occupy accommodation by
reason of violence or threats of violence which are likely to be carried out) or are
homeless as a result of an emergency (such as a fire or flood). In some cases, a
person is also in priority need if they are a person with whom a vulnerable person
resides or might reasonably be expected to reside. Housing applicants in priority
need will be owed the main homelessness duty if they are eligible for assistance and
unintentionally homeless.

Private rented sector: Any residential accommodation provided at a market rent by
a private landlord (individual or organisation).

Private registered provider: A housing association or other agency registered with,
and regulated by, the Tenant Services Authority as a provider of social housing.
These agencies were previously known as registered social landlords.

Resettlement support: Follow-on support provided to ex- residents of women’s
refuges and other hostels/supported accommodation to help people settle into and/or
manage their new housing.

Sanctuary schemes: Offers people the prospect of staying safely in their own home
by substantially enhancing their security and safety from direct or indirect attack by
installing a range of reinforced doors (to one particular room in the home as a
Sanctuary Room or external doors), added locks and bolts to windows and doors,
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fire safety equipment, smoke detectors, break glass hammers, security lights, fire
blankets, window grilles and mobile phones and home and personal alarms.

Settled accommodation: This term is used generally to distinguish from
accommodation that is temporary or short term. It may include social housing, a
tenancy with a private landlord or owner occupation. It is sometimes referred to as
permanent accommodation. The term is also used to distinguish accommodation
that is capable of ending the main homelessness duty from temporary or interim
accommodation (which does not). This can include social housing or a tenancy in the
private rented sector.

Social housing: Publicly subsidised housing usually provided at sub-market rent
levels under, e.g. a secure tenancy provided by a local authority or an assured
tenancy provided by a private registered provider.

Specialist domestic violence court: Trained and dedicated criminal justice staff
with enhanced expertise in dealing with domestic violence, including magistrates
specially trained in dealing with domestic violence cases alongside tailored support
and advice from independent domestic violence advisors.

Temporary accommodation: This term is often used to refer to accommodation
provided under the homelessness legislation which is not settled accommodation.
Settled accommodation ends a homelessness duty; temporary accommodation does
not. The term ‘temporary accommodation’ can also have a more general meaning,
for example, it can include accommodation that homeless people secure for
themselves on a temporary basis whilst they look for settled accommodation. It can
include women'’s refuges, bed and breakfast accommodation, hostels or other forms
of accommodation intended to be temporary or short term.

Vulnerable: Under the homelessness legislation, a person is in priority need if,
among other things, they are vulnerable for some reason. For example, the
legislation provides that a person may be vulnerable as a result of old age, mental
illness or handicap or physical disability or other special reason. A person will also
be in priority need if he or she is vulnerable due to domestic violence. Case law has
established that an applicant will be vulnerable for the purpose of the legislation if,
when homeless, he or she would be “less able to fend for himself than an ordinary
homeless person so that he or she would suffer injury or detriment in circumstances

where a less vulnerable person would be able to cope without harmful effects”.

Woman'’s refuge: In this report, women'’s refuges are defined as any specialist
accommodation that is provided exclusively for women with children and/or single
women at risk of domestic violence.

> The leading case on vulnerability is R. v Camden LBC Ex. p Pereira (1998) 31 HLR 317, CA
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Summary

Tackling domestic violence has been a key priority for Government in the last
decade. The provision of appropriate accommodation and support is crucial to
households at risk of domestic violence. Recently sanctuary scheme services have
been developed to help households to safely stay in their own home where this is
possible, with a national evaluation just published (Jones et al, 2010). Other
households will need to move accommaodation either temporarily or permanently and
many people will need support to resettle.

This research mapped and reviewed the role of accommodation and support
services for households at risk of domestic violence in England. It involved two major
surveys (of local authorities and housing providers) and focus groups that explored
the experiences of service users and key professionals.

Refuges and other accommodation based services

A total of 445 accommodation based services specifically designed for households at
risk of domestic violence were mapped in England, offering over 4,000 household
places in 2009. The vast majority (88%) were refuges. This represented an average
of 0.96 household places in specialist accommodation based provision nationally per
10,000 people in the population. However, it is important to note that an average
(mean) of 2.7 places per 10,000 population existed in England taking into account
both floating support and specialist accommodation services.

The vast majority (93%) of counties and unitary authorities contained specialist
accommodation services. Over two-thirds (70%) of referrals to this provision in 2008-
09 were from other local authority areas, highlighting that most provision was more
than a local resource.

Specialist accommodation based services provided a wide range of support to
residents (including children), and nearly eight in ten (78%) of these services
provided follow-on support to residents leaving their accommodation.

One in six accommodation based services were specifically provided for women and
women with children from black, Asian and minority ethnic or refugee communities.
Less than a third of all accommodation based services stated that they were ‘always
able’ to accommodate people with mental health problems and/or substance misuse
problems.

Floating support services

Floating support services for households at risk of domestic violence were operating
in 79 per cent of the county councils and unitary authorities in England. A total of
301 services were mapped, providing over 7,750 places. This represented an
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average of 1.7 places in specialist floating support services nationally per 10,000
people in the population.

As with accommodation based services, floating support services for households at
risk of domestic violence were offering a wide range of services to households,
including support with safety planning and counselling as well as more housing
related support.

Floating support services were viewed as accessible to households who might not
be able to use some shared specialist accommodation based services, for example
those with older male children. Specialist floating support services for specific groups
of households at risk of domestic violence, such as lone women, men and black,
Asian, minority ethnic and refugee groups, were quite unusual.

Sanctuary schemes

Seventy-seven per cent of all local housing authorities were mapped as having
access to sanctuary scheme measures to assist households at risk of domestic
violence. Sixty-eight per cent of responding sanctuary schemes offered an
accompanying support service for households and 49 per cent offered specific legal
advice and support.

Access to services and settled housing

The majority (78%) of local authority respondents reported that they had a published
directory of domestic violence services in place. However, only about half (53%)
reported that information provision was ‘very’ or ‘quite’ good’ in their area. This was
an area for improvement identified by service users.

The majority of London boroughs and unitary councils had specific policies in place
for households at risk of domestic violence on their housing registers and in their
transfer policies, however this was the case for only a minority of district councils.

Two thirds of local authorities reported that they were ‘usually’ able to meet the main
duty to households at risk of domestic violence within six months of accepting them
as homeless and in priority need.

Developing services

A majority (65%) of service providers reported a need to expand specialist
accommodation based services and floating support, and a significant minority (41%)
sanctuary scheme services. A much lower proportion of local authorities reported a
need to expand services, with 39 per cent of authorities reporting a need to expand
floating support services and 31 per cent specialist accommodation. The vast
majority (80%) of local authorities did not report the need to expand sanctuary
scheme services further.
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A high proportion of local authorities and service providers were likely to report the
need for more services that could address the needs of particular sub-groups
amongst households at risk of domestic violence.

Flexibility in funding arrangements and joint commissioning were most commonly
identified as factors enabling new service development. Short term funding and
changes in funding levels for services were most commonly identified as factors
inhibiting service development. Overall, the research showed no evidence of
extensive service ‘deserts’, i.e. parts of England in which no accommodation and
housing related support services for people at risk of domestic violence were

available. There was significant evidence that relative levels of service provision, and

service mix, varied. An average (mean) of 2.7 places per 10,000 population existed
in England across both floating support and specialist accommodation services,
varying between 1.6 and 3.7 places across different regions of England.
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Introduction

This report presents the findings from an independent study into the housing
and support options for households at risk of domestic violence,
commissioned by the Department for Communities and Local Government
and conducted by the Centre for Housing Policy, University of York. This first
chapter outlines the policy background to the research and introduces the
aims and methods of the study.

Background to the study

Domestic violence is defined by the Government as ‘any incident of
threatening behaviour, violence or abuse (psychological, physical, sexual,
financial or emotional) between adults who are or have been intimate partners
or family members, regardless of gender or sexuality’®. It is estimated that one
in four women and one in six men will experience domestic violence during
their lifetime. However, 77 per cent of all victims of domestic violence in 2008-
09 were women (Walker et al, 2009) and previous surveys recorded that 89
per cent of victims of severe and repeated (four or more incidents) domestic
violence were women (Walby and Allen, 2004). In 2008-09, 101 women, and
31 men, were murdered by their partner or former partner* (Smith and Flatley,
2010).

Children are also disproportionately affected by domestic violence, with an
estimated 750,000 children a year witnessing domestic violence. Children
affected are also more likely to experience physical and sexual abuse
themselves, as well as suffer a range of detrimental health, education and
welfare impacts (Saunders, 1995; Department of Health, 2002; National
Children’s Home Action for Children, 2002; McGee, 2000).

Tackling domestic violence has been a key priority for Government in the last
decade. Its three pronged approach of prevention, protection and justice and
support was first outlined in the strategy document, Safety and Justice (Home
Office, 2003) and an annual progress report is produced on the National
Domestic Violence Delivery Plan introduced in 2005 (HM Government,
2009a).

The Domestic Violence, Crime and Victims Act 2004 brought in new powers
for the police and courts and increased the support and protection for victims.
Ahead of this, Specialist Domestic Violence Courts were already being
developed (with 141 in place by March 2010). Independent domestic violence
advisors were also introduced to provide specialist assistance to the victim,
with over 700 independent domestic violence advisors across England and

3 http://www.crimereduction.homeoffice.gov.uk/violentcrime/.

* The gender of the partner/ ex-partner is not given in the statistics.
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Wales by summer 2009 (HM Government, 2009a). In addition, over 200 multi-
agency risk assessment conferences are now in place where local agencies
work together to meet the needs of the highest risk victims of domestic
violence.

The needs of children affected by domestic violence are addressed through
the Every Child Matters agenda (Department for Education and Skills, 2003)
and a good practice guide on how to support children who have witnessed
domestic violence has been produced (Mullender, 2004). Most recently, the
Government published a strategy to end Violence Against Women and Girls
(HM Government, 2009b) which included a commitment to introduce
compulsory gender equality and domestic violence education in the personal,
social, health and economic curriculum from 2011 as well as to develop new
Domestic Violence Protection Orders (also known as ‘GO’ orders) which
would remove the perpetrator from the home quickly for a temporary period
providing an opportunity for the victim to consider options and arrange
support.

One of the four objectives of the National Domestic Violence Delivery Plan is
to build capacity within the domestic violence sector to provide effective
advice and support to victims of domestic violence. A key component of this is
the provision of appropriate accommodation and housing related support. The
Delivery Plan highlights the three main areas of Government provision for
households at risk of domestic violence:

e assistance to households at risk of domestic violence who are accepted as
homeless under the homelessness legislation

¢ the funding of accommodation and housing related support services for
households at risk of domestic violence, and

e sanctuary scheme services to assist households at risk of domestic
violence remain in their own homes

ASSISTANCE FOR HOUSEHOLDS THAT ARE HOMELESS AS A RESULT OF
DOMESTIC VIOLENCE

The first area of Government provision is the homelessness legislation which
provides a statutory safety net for households who become homeless,
including those who have to leave their accommodation to escape domestic
violence. This statutory scheme, with some modifications, has been in place
since the 1977 Housing (Homeless Persons) Act came into force.

Under the present homelessness legislation (Part 7 of the Housing Act 1996),
local authorities have a statutory duty to secure that suitable accommodation
is available for occupation by those assessed as homeless, eligible for
assistance, in ‘priority need’ and who are homeless through no fault of their
own (this is known as the ‘main homelessness duty’, see Glossary). In
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practice, the local authority must secure suitable temporary accommodation
until an offer of ‘settled’ accommodation brings the duty to an end (or some
other circumstance ends the duty.)

e A person is statutorily homeless if they do not have accommodation
anywhere in the World which they have a legal right to occupy; if they
cannot access their existing housing, or they cannot reasonably be
expected to continue to live there, for example because of a risk of
violence.

e Applicants must also be ‘eligible’ for assistance as certain categories of
‘person from abroad’ cannot be assisted under the legislation.

e The priority need groups include, among others, applicants whose
household contains dependent children; pregnant women; adults who are
‘vulnerable’ for some reason. They also include people who are homeless
due to an emergency. In 2002 the priority need categories were extended
to include, among others, single people and those without children, who
are ‘vulnerable as a result of ceasing to occupy accommodation by reason
of violence from another person or threats of violence from another person
which are likely to be carried out’.

¢ Intentional homelessness is the result of deliberate acts or omissions that
cause a person to lose their accommodation. People forced to leave their
home because of domestic violence should not be considered to have
become homeless intentionally.

Where the main homelessness duty (to secure suitable accommodation) is
owed, but the household has no ‘local connection’ with the authority to which
they have applied, and does have one somewhere else in Great Britain, the
duty can be transferred to the local authority where they have a connection.
However, conditions for referring a case to another local authority are not met
where an applicant would be at risk of violence in the district of the other
authority. So, where someone fleeing violence in one district applies for
homelessness assistance in another district where they do not have a local
connection, and is accepted as meeting the criteria for the main duty, the local
authority would not be able to refer them back to the authority in their home
district.

In 2008-09, the main reason for the loss of last settled home was recorded as
violent relationship breakdown for 6,820 applicants accepted by local housing
authorities in England as being owed a main homelessness duty (13% of

® Section 10 of the Act. The Homelessness Code of Guidance for Local Authorities (2006) states that
a person should be assessed as vulnerable if they ‘are less able to fend for him/herself than an
ordinary homeless person so that he or she would suffer injury or detriment, in circumstances where a
less vulnerable person would be able to cope without harmful effects’.
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acceptances) (Table 1.1) ®. A lower number of households (1,760; 3% of
acceptances) were recorded as being accepted by local authorities as they
were in ‘priority need’ due to domestic violence. This lower figure is explained
by the fact that the principal reason why most households accepted as owed
the main homelessness duty (where the reason for homelessness is related to
domestic violence) have priority need is because they have dependent
children.

Recent large scale survey research has also suggested that a higher
proportion of families accepted as owed the main homelessness duty have
experienced domestic violence. Twenty-two per cent of a representative
sample of families owed the main homelessness duty reported that they were
homeless as a result of violent relationship breakdown. However, 41 per cent
of the sample reported experience of domestic violence as an adult (Pleace et
al, 2008).

Table 1.1 shows that levels of homeless acceptances have fallen markedly in
recent years, from a peak of 135,430 households in 2003/4 to 53,430 in 2008-
09. Fewer and fewer households are now accepted as owed the main
homelessness duty because of a major change in emphasis within
Government policy towards homelessness prevention (Pawson et al, 2006).
Local housing authorities predominantly operate a ‘housing options’ approach
whereby they attempt to assist households at the earliest opportunity and
before they become homeless. New and enhanced services have been put
into place, including housing advice services, rent deposit schemes, tenancy
sustainment services and, crucially for those at risk of domestic violence,
sanctuary schemes (see below).

® Source: DCLG
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Table 1.1: Homelessness acceptances due to domestic violence and reported loss of
last settled home recorded as domestic violence 1998/99 to 2008/9

Year Total Of which accepted % Of which recorded %

homelessness as in priority need as losing last

acceptance due to domestic settled home due to

violence domestic violence

1998/99 104,260 6,190 6% 18,130 17%
1999/00 105,580 6,140 6% 17,620 17%
2000/01 114,670 6,640 6% 18,070 16%
2001/02 116,660 6,290 5% 17,750 15%
2002/03 128,540 6,780 5% 17,680 14%
2003/04 135,430 6,160 5% 17,400 13%
2004/05 120,860 5,960 5% 15,360 13%
2005/06 93,980 4,020 4% 12,100 13%
2006/07 73,360 2,890 4% 9,770 13%
2007/08 63,170 2,140 3% 7,850 12%
2008/09 53,430 1,760 3% 6,820 13%

Source: Department for Communities and Local Government. Percentages are rounded.
ACCOMMODATION AND HOUSING RELATED SUPPORT

The second key area of Government provision of accommodation services for
households at risk of domestic violence is via specific funding for specialist
accommodation and housing related support. In 2003, the Government
introduced the Supporting People Programme which provides funding to
deliver housing related support services for households fleeing domestic
violence, alongside other groups of people with support needs. Supporting
People is a devolved programme with strategic spending decisions made by
local authorities based on local assessment of need. Since April 2009,
Supporting People has been a non-ringfenced grant and, since April 2010,
has been paid through area-based grant.

In 2007-08, the Supporting People Programme provided over £64.5n of
housing related support services to women at risk of domestic violence (HM
Government, 2009a). Table 1.2 shows that this funding included 606 services
which had their primary client group of women escaping domestic violence.
The two predominant types of services funded were accommodation based
services (57%) and floating support services (30%). In addition, some
services will also have been supported where households at risk of domestic
violence were a ‘secondary client group’, that is where they were not the main
client group for the services but the service also delivered some services to
these households.
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Table 1.2: Supporting People services whose primary client group was women
escaping domestic violence (England, December 2007)

Broad type of service Number of services Percentage

Accommodation based service (refuges) 355 57%
Floating support service 184 30%
Accommodation based with floating support 49 8%
Outreach service 8 1%
Resettlement service 7 1%
Other 3 <1%
Total 606 100.0

Source: Supporting People Local System statistics CHP analysis

The Supporting People Programme, now delivered via the area-based grant,
is the main funding source for housing related support including refuges for
women fleeing domestic violence, as well as other accommodation based
services, resettlement and floating support for households at risk of domestic
violence. Providers may also receive some more limited funding particularly
via the charitable sector (for example, Lottery funds), and will also obviously
collect rents (often via housing benefit) on any accommodation based
services.

SANCTUARY SCHEME SERVICES TO PREVENT HOMELESSNESS

As part of the Government’s focus on homelessness prevention (outlined
above), since 2006, the Government has also encouraged local authorities to
develop interventions to enable households at risk of domestic violence,
where appropriate and acceptable to the households at risk, to stay in their
own homes (DCLG, 2006; Pawson et al, 2006; Jones et al, 2010). These
interventions are usually referred to as sanctuary scheme services and
attempt to secure the home so it is safe for victims to continue living there.
Government guidance has indicated that they should be developed alongside
specialist support services and criminal justice interventions (for example,
occupation orders which define or regulate rights of occupation in the home).
In 2008-09, local authorities reported that there were 3,820 cases where
people were able to remain in their existing home due to sanctuary scheme
measures (DCLG, 2009)’.

HOUSEHOLDS' PATHWAYS THROUGH SERVICES

As outlined below, this study focused on the extent and nature of
accommodation provision available. The research did not examine the
pathways of households through services. However, it is very important to
note that households at risk of domestic violence will use very different

" Please see Chapter 2 for further analysis of these statistics.
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pathways through accommodation and housing related services depending on
their particular needs as well as the availability, and accessibility, of services
in their area.

Domestic violence affects people from all socio-economic backgrounds and
households will be living in very different housing situations, with different
resources available to them, when they experience domestic violence. For
example, some people will be in owner-occupied property, others in social
housing or the private rented sector. They may wish to stay in the same
tenure or want or need to move into a new tenure, for example an owner
occupier might need a rented home following relationship breakdown as a
result of domestic violence.

Research shows that households are often unable to leave or ensure that an
abusive partner (or family) leaves their home immediately that they are
affected by violence. Households might lack information on their options
and/or they may also lack confidence or support to address the abusive
situation. Some households will leave a situation many times before they are
able to do so permanently (for example, 41% of women in refuges had left her
abuser at least once before their current stay (Barron, 2009)). Others may
never leave and some may successfully address the situation, with or without
the support of external services.

Households at risk of domestic violence might take one or more of the
following pathways through services:

e Remaining in one’s own home: Sanctuary scheme services may make
existing housing safe to continue living there. Criminal justice interventions
might remove a perpetrator from the home. Outreach and floating support
service might help people to manage the situation. Some people may
remain in their own home permanently; others may do so temporarily
before a move becomes necessary.

e A move to friends and/or relatives: Many households may at first move in
with relatives, although research shows that these may only be temporary
solutions (Warrington, 2001).

e A move to temporary accommodation: Some households might not feel
safe remaining in their own home, irrespective of support available, and
will need to leave a violent situation. They may move temporarily into a
refuge or other temporary accommodation, and then return home when
the perpetrator has been removed, their housing is made safe or safer, or
when they hope the abuse might end. Others will need to secure new
suitable and safe housing. People may stay in one or more types of
temporary accommodation.

e A move to a new home: Those who cannot return to their previous home
will need to find new accommodation. Some people will find this
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accommodation themselves; others will need the support of professional
agencies. This might include being assessed as homeless under the
homelessness legislation; alternatively a person may be supported to
apply for new housing via local authority ‘housing options’ services or with
the help of refuges or other support services. When new housing is found,
some households will be able to live independently immediately, others will
require short term or longer support to re-establish themselves in a new
location.

As can be seen, there are many possible pathways that any one household at
risk of domestic violence might take through services. The task of each and
every service is to be responsive enough to ensure that people can be
supported through any pathway that they have to take to ensure that they no
longer have to experience domestic violence.

The research study

THE NEED FOR NEW RESEARCH

Despite the fundamental importance of appropriate and safe housing for
households at risk of domestic violence, relatively little research has been
conducted in this area. One exception is the Government funded research in
this area undertaken just before the introduction of the Supporting People
Programme (Levison and Kenny, 2002). This research highlighted the
importance of a coordinated approach to domestic violence, the high regard
for refuge provision, the difficulties faced by local authorities in re-housing
households and the need for increased floating and outreach support
services. Overall, however, the findings indicated that practice appeared to
have improved significantly on earlier decades when local authority
homelessness policy and practice on domestic violence appeared to have
been much more uneven (Hague and Malos, 1994),

Research in Scotland (Fitzpatrick et al., 2003) also reported on the value of
specialist refuge provision in meeting the needs of households escaping
domestic violence, although highlighted some of the tensions involved in the
provision of shared accommodation, particularly where there is a shortage of
move-on accommodation. More recently, refuges and other specialist women-
only domestic violence support services were part of a mapping exercise
undertaken by End Violence Against Women in partnership with Equality and
Human Rights Commission which reported an uneven distribution of services
across the UK (Coy et al, 2007; 2009). Women’s Aid also conducts its own
annual survey of its members which estimated that 16,750 women and 19,005
children were accommodated by refuges at some point during the course of
2008-09 (Barron, 2009).

The present research is one of three major research projects funded by
Communities and Local Government to provide better information on housing
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options available for households at risk of domestic violence. This project is
focused on mapping the full range of housing options available to all
households, with a second project evaluating the effectiveness of sanctuary
scheme services (Jones et al, 2010) and a third investigating the response of
local housing authorities to adults without dependent children (Clarke et al,
forthcoming).

RESEARCH AIMS AND METHODS

The overall aim of the research was to identify the housing options that are
available for households at risk of domestic violence in England and to
establish whether this provision meets current needs. There were four key
objectives of the study:

e Establish the extent and type of temporary and settled accommodation
available for households at risk of domestic violence in England.

e Establish the extent and nature of other options which enable households
to remain safely in their homes.

e Establish whether current provision meets the needs of households at risk
of domestic violence.

e |dentify what gaps in provision exist.
In addition, there were a number of more detailed requirements for the study:

e Establish the extent of temporary accommodation and housing related
support available for households at risk of domestic violence.

e Map the provision of temporary accommodation and housing related
support.

e Provide information on the providers, funding and costs of this
accommodation and support.

e |dentify whether current provision of temporary accommodation and
housing related support meets needs and to identify any gaps in provision.

¢ |dentify lengths of stay in temporary accommodation, and patterns of
move-on.

e Establish whether there is sufficient, appropriate move-on and housing
related support for households moving in to settled accommodation.

¢ Identify and map other housing options available for households at risk of
domestic violence, including Sanctuary Schemes and other preventative
measures.

The research involved a programme of both quantitative and qualitative work
utilising five interrelated data collection methods:

e a mapping exercise of provision

26



1.29

1.30

131

1.32

e a survey of local authorities

e asurvey of service providers

e (ualitative interviews and focus groups, and
e analysis of other key national data sources

Appendix 1 provides more detail on all the methods outlined briefly below.

A mapping exercise of provision

A detailed mapping exercise of accommodation and housing related support
services for households at risk of domestic violence was undertaken (referred
to as ‘mapping exercise’ hereafter). Administrative data held by the
Department for Communities and Local Government (centring on the
Supporting People Local System) and the UK Gold Book (produced by
Women'’s Aid Federation of England, in partnership with Welsh Women'’s Aid,
Scottish Women'’s Aid and Northern Ireland Women'’s Aid), formed the starting
point for the mapping exercise. This was supplemented and also cross-
checked by Survey 1 and 2 (see below), follow-up contact with local
authorities, web searches and cross checking results with Women’s Aid. The
mapping exercise therefore utilised up to five data collection exercises to
verify the existence, function, size and nature of each accommodation related
domestic violence service in England.

The mapping exercise and the reporting of the mapping exercise was based
on commissioning level authorities, as the core administrative data
(supporting people local system) are collated at that level. This means the
data were collected, analysed and are reported at the level of county councils
in two-tier areas, unitary authorities in single tier areas and at the level of
individual boroughs in London. All analysis is according to the local
government boundaries established in the 2009 reorganisation.

A survey of local authorities (Survey 1)

Homelessness/housing option departments in all district level/unitary local
authorities (N=343) were surveyed in May 2009 to identify the full range of
accommodation and housing related support provision at a local level that
could be accessed by households at risk of domestic violence.

Authorities were sent a provisional list of services understood to be in their
local area (devised from the first stage of the mapping exercise) and asked to
check, correct and amend this list accordingly. Authorities were also asked a
series of questions to explore their views on the adequacy of different types of
services and the overall appropriateness of the service mix in their area. Full
responses were received from 185 authorities (response rate of 54%), with a
list of accommodation related services used by households at risk of domestic

27



1.33

1.34

1.35

violence (without survey questions being completed) being provided for a
further 67 authorities® (252 authorities in total, overall response rate of 73%).

Appendix 1 gives more detail on the robustness of the data. Coverage was
generally good for each of the government office regions in England with the
exception of the North East. Survey 1 was conducted when elements of the
2009 local government reorganisation were still taking place. This meant a
few responses were received from authorities that were about to cease to
exist, while others were from authorities that just been formed.

A survey of service providers (Survey 2)

With the assistance of Women'’s Aid, a second survey was distributed in
August 2009 to all providers identified by the mapping exercise outlined
above. This survey gathered more detailed information on services, their
development plans and their view on the need for services relative to supply.
Many service providers deliver several types of service at once. The providers
range in size from national level agencies, such as Refuge, down to small
individual projects within one local authority area. In addition, there are also
umbrella organisations encompassing varying numbers of quasi-independent
services.

Giving a response rate in terms of providing agencies would not give a true
picture of how comprehensive the response rate was, as one provider might
run one service or 20. If the response rate for Survey 2 is expressed in terms
of the services that were mapped in England (including incorporating any
changes as a result of Survey 1) the responses to Survey 2 accounted for:

e Three hundred and twenty-one refuges and specialist accommodation
based services for households at risk of domestic violence managed by
156 agencies (72% of the total of 445 services of this sort mapped in
England).

e Two hundred and twenty-six floating support services for households at
risk of domestic violence managed by 129 service providers (75% of the
total of 301 such services mapped in England).

e Sixty-five sanctuary schemes provided by 63 service providers (26% of the
251 local housing authorities that reported they provided, or had access to,
a sanctuary scheme service in England).

® Following a second request for data to these homelessness sections, Independent Domestic
Violence Advisors for those areas from which there had been either no response or, in the case of
rural counties containing several district councils, a response had been received from less than 75%
of districts, were also approached. As IDVAs tended to be found at County level in rural areas this
meant that a different tier of local government was approached in some rural areas. Supporting
People teams at County level in these areas were also approached.
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Qualitative research

1.36 A programme of qualitative research was undertaken that involved 30 agency
representatives and 44 service users:

Telephone interviews with key national stakeholders: Detailed interviews
were conducted with eight national experts to explore the overall patterns
of service provision and possible areas of unmet need at the outset of the
project. This included representatives within government departments,
specialist domestic violence organisations and a national homelessness
organisation.

Focus groups with service users: Five focus groups (three in London, one
in the Midlands and one in the North East) were conducted with service
users involving a total of 44 women who had experienced domestic
violence and were utilising refuge provision (the majority of people),
floating support or sanctuary provision. Two of the groups were conducted
with women from black, Asian, minority ethnic and refugee communities
utilising specialist provision. It was also intended to include a focus group
with lesbian, gay, bisexual and transgendered people and one with men
but this did not prove possible (see Appendix 1); these groups were
replaced by three interviews with key experts in these areas.

A national consultation exercise with service providers: Two consultation
exercises were undertaken with local service providers (one in London and
one in York). Fifteen representatives attended the two groups. A balance
of statutory and voluntary sector providers (specialist and generic) were
invited but attendees were mainly specialist voluntary sector providers
(N=12, with three statutory sector representatives). A further two telephone
interviews were conducted with generic housing providers delivering
domestic violence accommodation based services, and also two
interviews with a specialist service providers in the North East.

Analysis of other key national data sources

1.37 Four other key data sources were utilised in the study:

The Supporting People Client Record, a database of all housing related
support service delivery in England, which records the characteristics of
client groups as they enter services. These data were used to look at
changing patterns of housing support service provision for households at
risk of domestic violence.

The Supporting People Outcomes Data, which for those in receipt of short-
term services, is comprised of short exit interviews with clients upon
leaving housing support services. For this report, the main focus of this
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part of the data analysis was to look at emergent evidence on service
outcomes”®.

e The CORE data record information about tenants receiving new social
lettings in England. For this report, these data were used to look at the
housing pathways of statutorily and non-statutorily homeless people at risk
of domestic violence who had left their existing accommodation.

e PI1E data records the discharge of duty towards homeless households
under the statutory homelessness system by local housing authorities.
Since 2008-09 this has included basic data on homelessness prevention.
The data were used to look at how the statutory homelessness system
assisted households at risk of domestic violence as w