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Summary
This report calls for a Domestic Abusers Register.
In October 2018, the Parliamentary Home Affairs Select Committee
recommended the introduction of such a Register as part of the Government’s
anticipated Domestic Abuse Bill. This correlates with a long-term cross-party
London Assembly campaign for a Domestic Abusers Register.
Last year, London Assembly Member Len Duvall launched Domestic Abuse in
London: Addressing the problem, a report which recommended the
establishment of a Domestic Abusers Register, comparable to the Sex
Offenders Register. This followed the tragic murder in Lewisham of a fiveyear-old boy, Alex Malcom. The perpetrator, Marvyn Iheanacho, was the
partner of Alex’s mother, Lilya Breha. Ms Breha was not aware that Iheanacho
had an extensive history of violence, with attacks on five previous partners.
The report gained the unanimous backing of the London Assembly and has
since been taken forward as a cross-party campaign. Our objective is to attain
the necessary legislative change to allow for the establishment of a Register.
The level of domestic abuse across London and the UK makes a compelling
case for more robust action against perpetrators. The capital alone has seen a
70 per cent rise in recorded domestic abuse-related offences since 2011-12.
With three in ten survivors of domestic abuse repeat victims, we need
tougher action to protect survivors and their children from these vile acts.
The Government has sought to do more to protect against domestic abuse –
using Domestic Violence Protection Orders, Criminal Behaviour Orders, and
the Domestic Violence Disclosure Scheme. However, it is obvious that the
tools given to the police remain far too patchy. We know that the police are
also taking extra steps to protect victims. For example, the Metropolitan
Police runs Operation Dauntless+ which tracks just over 400 serial crossborder offenders. Yet they continue to be restricted by limited resource and
increasing, competing demands.
A 2017 joint report on Domestic Abuse by Ofsted, the Care Quality
Commission, HM Inspectorate of Constabulary and Fire & Rescue Services,
and HM Inspectorate of Probation concluded that far too little is being done
to prevent domestic abuse. It also made the case for putting the focus on the
perpetrator, looking at patterns of behaviour and preventing incidents before
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they occur. We believe a Domestic Abusers Register, and one that covers
stalking too, would give the police a significant tool to enable that change.
A Register of this kind would place the onus firmly at the feet of the offender.
It would also trigger a vital step change in the way we protect victims and
their families, particularly children, by giving police officers immediate access
to the information they need to more acutely manage risk.
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Recommendations
Recommendation 1
The Government should introduce a Domestic Abusers Register
as part of its forthcoming Domestic Abuse Bill. If it is unable to do
so at this time, it should give a firm commitment that this is the
direction of travel in which it is moving.

Recommendation 2
The National Police Chiefs’ Council should commission an
updated study into the costs and benefits of a Domestic Abusers
Register.

Recommendation 3
The Mayor and MOPAC should continue to lobby the
Government, and seek support from decision-makers beyond the
capital, for legislative change to force serial offenders of domestic
abuse related crimes to be kept on a Domestic Abusers Register.
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1. Why we need a
Domestic Abusers
Register
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What is domestic abuse?
The Government’s definition of ‘domestic violence’ is:
“Any incident or pattern of incidents of controlling, coercive or threatening
behavior, violence or abuse between those aged 16 or over who are or have
been intimate partners or family members regardless of gender or sexuality.
This can encompass but is not limited to the following types of abuse:
• psychological
• physical
• sexual
• financial
• emotional”1
This report predominantly uses the term ‘domestic abuse’ because survivors
may not identify with ‘domestic violence’ if the abuse is psychological or
emotional rather than physical. This form of abuse can be just as damaging as
physical violence, so it is equally important that the police are best equipped
to tackle this form of domestic abuse.
The case for a Domestic Abusers Register, akin to the Sex Offenders Register,
is strong.

The stark facts
• Across England and Wales, 6.9 per cent of women and 3.7 per cent of
men aged 16-74 were victims of domestic abuse between March 2017
and 2018.2
• In London, there were 84,000 offences of domestic abuse recorded
between December 2017 and November 2018.3
• However, we know that not every instance of domestic abuse is
reported. In London alone, the real figure is likely to be around 230,000
women and 110,000 men who were victims of domestic abuse during
that period.4
• Survivors of domestic abuse are often repeat victims; one in three
domestic violence victims have been attacked more than once across
England in Wales.5
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• Between January and November 2018, there were 29 people killed in
domestic homicides in the capital. This compares to nine people in the
whole of 2017.6

Survivors
Figures show that perpetrators of domestic abuse tend to be men, while
survivors are more likely to be women.7 Women have an increased likelihood
of experiencing domestic abuse such as intimate partner violence and
stalking, and are far more likely to be victims of sexual violence.8
However, domestic abuse exists across genders and within many
communities. 4.2 per cent of men aged 16-59 were victims of domestic abuse
between March 2017 to March 2018.9 Within the LGBT community, 25 per
cent of lesbian, gay and bi-sexual people and up to 80 per cent of transgender
people have been the victims of domestic abuse.10
Ethnicity and cultural background appear to be less of a factor in the
likelihood of being a victim; according to Women’s Aid, there is no evidence to
suggest that women from some ethnic or cultural communities are more at
risk than others. However, Black, Asian or ethnic minority women may face
more barriers in accessing the support that they need.11

Rising domestic abuse
Worryingly, recorded domestic abuse offences in London have significantly
risen in recent years. Since 2011-12, domestic abuse related incidents
recorded by the Metropolitan Police Service have increased by 70 per cent,
representing 32,000 additional cases.12 The increase in these offences can, in
part, be ascribed to a higher confidence of victims and survivors to report
their experiences to the police.13 This may be the case, but it should not act as
a smokescreen for decision-makers, such as the Government and the police,
to hide behind. The number of cases reported to the police shows that this
traumatic and devastating crime is taking place daily in homes across London,
at an increasingly alarming rate.

London Assembly I Choose an item.

9

90000

Metropolitan Police Force Area Recorded Domestic
Abuse Offences 2012 - 2018

80000

74000

78000

67000

70000
56000

60000
50000

75000

46000

49000

40000
30000
20000
10000
0
2011/12 FY 2012/13 FY 2013/14 FY 2014/15 FY 2015/16 FY 2016/17 FY 2017/18 FY
Source: MOPAC Domestic and Sexual Violence Dashboard and
https://www.london.gov.uk/moderngov/documents/s71997/Appendix%20
1%20-

Tragically, 29 people were killed by a partner or family member in the capital
between January and November 2018. This compares to nine people in the
whole of 2017.14

Funding constraints
In London, funding shortages are having an impact on the support received by
survivors of domestic abuse. As local authorities struggle to cope with the
scale of cuts to their funding from central government, refuges for women
fleeing domestic abuse have been cut across the capital. Between 2010 and
2016 there was a 38 per cent average fall in spending by London boroughs on
services helping women suffering from domestic abuse.15
The Government recently announced £22million of funding for domestic
abuse services throughout England and Wales through the Domestic Abuse
Fund. Over half of the boroughs in London have been successful in their
application to this fund.16
The Mayor of London has also acted to fill this gap where he can, with an
increase in the number of Independent Domestic Violence Advisors (IDVAs)
being funded to provide survivors with support through the legal process, as
well as emotional and day to day support. The Mayor’s Office for Police and
Crime (MOPAC) commissioned four rape crises centres and provided
£2.5million for a pan-London domestic violence service alongside separate
funding for victim support which specifies that providers will be expected to
ensure that their services meet the needs of different groups, including BAME,
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LGBT+, young people, and those with mental health and substance misuse
needs.
However, more could be done. Around one in ten offences across London
relate to domestic abuse.17 Not only is this crime causing damage to victims
and their families but domestic abuse places extra pressures on the police at a
time of unprecedented demand and falling funding.
The human cost of these crimes far outweighs the concerns raised by lack of
resources.18 Behind every statistic there is a story to be told about a life lost,
destroyed, or damaged at the hands of a domestic abuser. It is clear that
domestic abuse is a crime that has an unacceptably high risk of repeat
victimisation.
The availability and location of refuge places, the support offered to victims
who progress cases through the criminal justice system, the emotional and
financial support available to all victims and a plethora of other issues are all
vital in improving our response to domestic abuse. However, the focus of this
report and of the recommendations made is on the powers available to the
police to deal with domestic abuse and to better manage risk and resources
within our communities.
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2. Establishing a
Domestic Abusers
Register
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Establishing a Domestic Abusers Register
The Sex Offenders Register was introduced in 1997 and brought in new
requirements for certain convicted sex offenders to register with the police
for a set period of time. They must provide their name, date of birth, home
address and national insurance number. Registered Sex Offenders must also
provide an update to the police if they change their name and address.
Crucially, notification requirements are automatically applied if the
perpetrator commits one of a set list of offences. This creates the structure
for a national standard of risk management and removes the need for courts
or victims to press for the offender to be placed on the Sex Offenders
Register.
Introducing a similar system for serial perpetrators of domestic abuse could
vastly improve the way police forces are able to proactively track and manage
the risk presented by the most dangerous perpetrators of domestic abuse. A
Domestic Abusers Register would track serial offenders and firmly place the
onus on the offender to keep the police up to date on their living situation
and their relationship status.
The Domestic Abusers Register would be managed through existing MultiAgency Public Protection Arrangements. This system has been in operation for
registered sex offenders for a number of years and allows police forces to
conduct risk assessments to categorise the threat posed by offenders. The
category of risk posed by each offender is then used to inform local police
forces as to whether the offender requires a high-level of proactive policing or
a lower level of monitoring through existing partnership arrangements.
Ultimately, the Assembly’s proposal encourages proactive risk management
by placing the onus on domestic abuse offenders to register details with the
police so that their offending history is known by local officers.
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3. Current Policing
Practice

London Assembly I Choose an item.

14

Policing practice
The police response to domestic abuse has improved significantly in recent
years. This hidden crime is better understood by officers and victims receive
better support and protection as a result.19 But we need to give the police
straightforward and effective tools to help them stop perpetrators of
domestic abuse.
The Metropolitan Police Service currently has a specialist focus on domestic
abuse which is coordinated through Operation Dauntless, a continuous
improvement initiative with a number of different strands.20 Operation
Dauntless+ is one of these strands and involves the Met tracking between 400
and 500 serial cross-border domestic abuse offenders. However, given the
worryingly high number of recorded offences and repeat offenders, this
means that the proportion of repeat offenders recorded on Operation
Dauntless+ could be as low as three per cent.
In November 2018, under Operation Athena, the Met announced a series of
days of action to bring to justice prolific perpetrators of domestic abuse. This
was designed to coincide with the International Day for the Elimination of
Violence Against Women. However, it is unclear as to whether Operation
Athena is implemented on a more long-term, consistent, basis.
The police also have generic powers such as Criminal Behaviour Orders (CBO)
which can be applied to domestic abusers. Indeed, in March 2017, the first
CBO relating to domestic abuse was issued by detectives in Hackney.21 The
perpetrator in that case is subject to a CBO which, among other stipulations,
means they must tell the police of any relationship lasting more than 14 days.
CBOs can also be used to stipulate that a person reports a change of address.
However, given that new conditions need to be attached to every CBO for
each offender and that the first application for a CBO was in April 2017, there
is room for improvement.
Furthermore, current guidance from the Crown Prosecution Service states
that “there will be a small number of occasions when it will be appropriate to
use a CBO in connection with domestic violence cases. But where there is a
named victim and the offence is one which falls within the broad definition of
being a domestic incident, an application for a restraining order is more
appropriate and can be made on acquittal as well as conviction”.22 This has
the potential to further muddy the waters on the use of CBOs for domestic
abuse. More robust legislation could be introduced to give the police the
comprehensive and consistent powers they need to deal with domestic
abusers.
Finally, the police can issue a restraining order following a criminal charge,
regardless of whether an abuser is found guilty or not. A restraining order has
provisions which are specific to the case but may include conditions such as
London Assembly I Choose an item.
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prohibiting the threat or use of violence, communicating with the victim or
going to certain places such as the victim’s home or work. Non-molestation
orders may also be applied for. These often have similar conditions, with the
main difference being that a non-molestation order can be applied for even if
a person has not been charged with a criminal offence. Yet this does nothing
to prevent an offender moving on to a new victim.
This patchwork of powers is cumbersome and inefficient. Over-stretched
judges and over-worked police officers do not always have the time to select
the most appropriate power and to make representations for the need of
certain powers in every instance of domestic abuse. The result is that
perpetrators are left without enough attention from the whole criminal
justice system.
In recent years, the Government has sought to do more to protect against
domestic abuse. While these powers are not perfect, by using Domestic
Violence Protection Orders, Criminal Behaviour Orders, and the Domestic
Violence Disclosure Scheme, victims are given better protection than they
were in the past.
The Government’s Draft Domestic Abuse Bill also proposes to strengthen
existing powers with the introduction of a Domestic Abuse Protection Order,
which could contain positive conditions (e.g. the requirement that certain
perpetrators provide the police with personal information such as their
address and details of a new relationship). This is a positive step but should be
seen as an interim measure as it does not offer the same level of protection as
a Register. Since the order will be made by the court following a freestanding
application (most likely from either the police, the court or the victim/family
of victim) there is a risk that this power will be used differently by different
police forces and different courts. In contrast, a Register would have
thresholds which are uniform across England and Wales and so would provide
a consistent level of protection and risk management regardless of
boundaries.
With the announcement of the Government’s Draft Domestic Abuse Bill, we
have an opportunity to push for the establishment of a Register and make a
lasting change which will help to prevent further victims of domestic abuse
and protect survivors and their families from further harm.
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4. The impact of a
Register on Policing
Practice
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The impact of a Register on policing practice
A Register could improve existing police powers such as Domestic Abuse
Protection Orders. The Government’s Draft Domestic Abuse Bill also proposes
to strengthen existing powers with the introduction of a Domestic Abuse
Protection Order, which could contain positive conditions (e.g. the
requirement that certain perpetrators provide the police with personal
information such as their address and details of a new relationship). This is a
positive step but should be seen as an interim measure as it does not offer the
same level of protection as a Register. Since the order will be made by the
court following a freestanding application (most likely from either the police,
the court or the victim/family of victim) there is a risk that this power will be
used differently by different police forces and different courts. In contrast, a
Register would have thresholds which are uniform across England and Wales
and so would provide a consistent level of protection and risk management.
With the announcement of the Government’s Draft Domestic Abuse Bill, we
have an opportunity to push for the establishment of a Register and make a
lasting change which will help to prevent further victims of domestic abuse
and protect survivors and their families from further harm.
The Domestic Violence Disclosure Scheme (Clare’s Law) can provide
potentially lifesaving information on the history of a partner, and in turn allow
individuals to make an informed choice based on the risks involved in stating a
relationship with a person. However, its use is patchy.
Despite the fact that there were almost 150,000 reported incidents of
domestic abuse in London during 2017, the Disclosure Scheme was only used
in a limited number of cases. During this period, disclosures were made under
the ‘Right to Know’ element of the scheme on just 352 occasions, and under
the ‘Right to Ask’ element on 127 occasions.23
The use of the Disclosure Scheme could be positively impacted by the
introduction of a Register. A Register which contains the names and addresses
of perpetrators of domestic abuse, alongside a requirement for those on the
list to inform the police of the commencement of a new relationship, would
mean that police officers are given information on both the relationship status
of a potential perpetrator in their area, alongside information on their
previous offending history. Taken together, this information could be used by
officers to make a greater number of proactive disclosures under the ‘Right to
Know’ element of Clare’s Law.
There is also a social stigma involved in going on ‘a list’ which would further
prevent some perpetrators from committing domestic abuse. This has been
demonstrated with the Sex Offenders Register, which helps the police to
manage offenders but also deters potential offenders as they are concerned
that they would be judged by the community, and potentially face barriers to
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employment, if it was known that they were an abuser. As with the Sex
Offenders Register, it is not the case that the names and details of those on
the list need to be, or should, be open to the public for this purpose; the mere
presence of a list which is accessible to the authorities is a deterrent in of
itself.

Disclosure's made by the Metropolitan Police
since the introduction of Clare's Law in 2014
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Nationally, three in ten victims of domestic abuse are repeat victims.
Furthermore, given that the nature of domestic abuse means that the
offender and perpetrator are known to each other, it is clear that a high
volume of this crime is carried out by repeat perpetrators attacking the same
victim again and again. This makes the management of risk particularly
effective through a Register which lists the address of offenders and the risk
of harm.
It is clear that domestic abuse not only ruins lives but has an impact on the
public purse. Survivors may require alternative accommodation, emotional
support, police involvement and the involvement of the wider criminal justice
system. Indeed, a 2009 report by the then Association of Chief Police Officers
(now NPCC) found that if 357 cases of domestic violence were prevented over
a three-year period then the Register would break even in terms of cost.24
There is the potential for far more than 357 victims to be protected. This
means that, in the longer term, it is likely that the introduction of a Domestic
Abusers Register would save money. As well as the overwhelming moral
argument for the prevention of domestic abuse, there is a financial benefit
which can be made by introducing a Register. We are calling on the NPCC to
re-run this study.
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Case study
On the 21 July 2017, Marvyn Iheanacho, 39, was found guilty of subjecting
his girlfriend’s 5 year old son, Alex Malcom, to a brutal attack in Mountsfield
Park, Catford. Alex suffered fatal head and stomach injuries and died two
days after the incident. Iheanacho attacked Alex’s mother as she tried to get
medical help for her unconscious son. He has a string of previous
convictions for violent offences, including attacks on former partners and
armed robbery, of which Alex’s mother was not aware. Across England,
Wales and Northern Ireland there are estimated to be 25,000 serial
offenders that, like Iheanacho, have attacked more than one intimate
partner.25 It is our hope that the introduction of a Register would prevent
such a terrible tragedy happening again.
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Progress to date
Following the launch of Domestic Abuse in London: Addressing the problem, in
August 2017, the campaign for a Domestic Abusers Register has grown,
attracting supporters from among politicians, police officers and voluntary
organisations.
Last year, Members of the London Assembly unanimously supported a motion
to seek legislative change to allow for the establishment of a Register of
domestic abuse offenders. Members then chose to take this forward as a
cross-party campaign.
The Mayor of London gave his full backing to the campaign to introduce a
Domestic Abusers Register in November 2017, following consultation with
survivors and partner organisations. In his Violence Against Women and Girls
Strategy released in March 2018, the Mayor of London committed to pushing
for the Register to be included in the forthcoming Domestic Abuse Bill.
In October 2018, the Home Affairs Select Committee released a report on
domestic abuse which recommended that a national Register of serial stalkers
and domestic violence perpetrators is introduced as a matter of urgency.26
Last year, the Government released a consultation on measures to be
included in a Domestic Abuse Bill. It is clear that the Government is seeking to
do more to protect victims and their families from domestic abuse and we
welcome the plans for new legislation in this area. Proposals such as the
creation of a statutory definition of domestic abuse and the strengthening of
Clare’s Law will improve the response to domestic abuse taken by the criminal
justice system. Significantly, the announcement of the Draft Bill provides us
with a once in a generation opportunity to make a lasting change which will
help to prevent further victims of domestic abuse and prevent future
potential victims from further harm. We must not miss this chance to make a
lasting impact which would protect survivors and their families.

London Assembly I Choose an item.

22

6. Recommendations

London Assembly I Choose an item.

23

Recommendations
Everyone has a right to feel safe in their own home but this is sadly not the
reality for too many people in London. Domestic abuse is a crime that
disproportionately threatens women, traumatises children with lasting impact
and endangers lives. With almost 20 per cent of recorded violent crimes being
recorded as domestic violence cases, it is clear that more needs to be done to
stop domestic abuse in all forms.27
That is why we are making three recommendations that would help the police
to better protect survivors of domestic abuse:

Recommendation 1
The Government should introduce a Domestic Abusers Register
as part of its forthcoming Domestic Abuse Bill. If it is unable to do
so at this time, it should give a firm commitment that this is the
direction of travel in which it is moving.

Recommendation 2
The National Police Chiefs’ Council should commission an
updated study into the costs and benefits of a Domestic Abusers
Register.

Recommendation 3
The Mayor and MOPAC should continue to lobby the
Government, and seek support from decision-makers beyond the
capital, for legislative change to force serial offenders of domestic
abuse related crimes to be kept on a Domestic Abusers Register.

In 2009 the Association of Police and Crime Commissioners (now the National
Police Chiefs’ Council) undertook a study into domestic abuse. It made a series
of recommendations which have since been implemented such as the
introduction of the Domestic Violence Disclosure Scheme and the
introduction of Domestic Violence Protection Orders.
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The report also made a recommendation to track serial perpetrators of
domestic abuse. The introduction of a Register to track serial perpetrators
would have been cost neutral if just 357 cases of domestic violence had been
prevented over a three year period. A Domestic Abusers Register has the
potential to prevent further crimes from taking place so there is strong
evidence to suggest that this initiative would save the criminal justice system
money.
However, the study was conducted in 2009 and both the costs of introducing
a Register and the police response to domestic abuse have changed.
Therefore, we are calling for the National Police Chiefs’ Council to commission
an updated study into the costs and benefits of a Domestic Abusers Register.
This should include financial and social benefits.
Domestic abuse is a crime with high-levels of repeat victimisation. This makes
it suited to a Register of perpetrators which the police can proactively use to
manage risk. A similar requirement already exists for sex offenders under part
two of the 2003 Sexual Offences Act. The Act requires certain offenders to
notify the police of their personal information such as name, address and
bank and credit card details and to update the police when these details
change in what is commonly known as the ‘Sex Offenders Register’. 28
Establishing a similar process for serial domestic abusers would put the onus
on those that commit, or have committed, domestic abuse related crimes to
inform the police of their previous offending history and residence.
A Domestic Abusers Register would place the onus firmly at the feet of the
offender. A Register would support police forces to manage risk in a costeffective way which prevents victimisation and therefore reduces demand for
the police which is especially important given that resources for the police are
unlikely to change. It would also trigger a vital step change in the way we
protect victims and their families, particularly children, by giving police
officers immediate access to the information they need to more acutely
manage risk.
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Other formats and
languages
If you, or someone you know, needs a copy of this report in large print or
braille, or a copy of the summary and main findings in another language, then
please call us on: 020 7983 4100 or email:
assembly.translations@london.gov.uk.
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