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TOWARDS A FAMaY VIOLENCE POLICY 
IN THE NORTHERN TERRITORY - "CHANGING" 

Spousal assault, or domestic violence, was brought to international attent ion in the early 
1970s by the women's movement, in Australia as elsewhere Some twenty years later 
Government policy is increasingly directed towards addressing this pervasive problem 
which occurs in as many as one in three household. and costs the community millions of 
dollars annually. 

This paper identifies and explores the policy dimensions of this violence. and establishes a 
framework for policy development in the Northern Territory It broadly examines theories 
of causation and what is known and unknown about incidence. del ineates the multi
dimensional issues relating to community attitudes. beliefs and behaviours. and descri~s 
barriers to change. It also outlines key intervention models and summarises strategic 
recommendations of major studies. 

Domestic violence initiatives in the Northern Territory since 1983 are traced. culminat ing 
with the strategy announced by the Chief Minister in April 1994. and implied policy is 
drawn together to provide a basis for future policy decision. Interviews with key workers. 
as well as the former Commissioner of Police and policy advisers. provide insight into the 
policy process and directions for successful implementation. 

Major conclusions derived from the research identify the critical need to s~ifically 
address issues of children in violent home situations. to expand "domestic violence" to 
"family violence", to adopt a whole of government approach with principles to be applied 
by every department, and to provide for those most "at risk". specifically Aboriginal 
women and women in violent relationships. 
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CHAPTER I 

FAMILY VIOLENCE- ESTABLISHING 

A FRAMEWORK FOR POLICY 

Every week in Australia two women are murdered by their partners' and, contrary to the 

beliefs of many, women and children are more at risk of danger and death in their own homes 

from their own family than on the streets from strangers.2 This shocking reality, revealed by 

analysis of crime statistics, confirms what countless victims experience, often thinking they 

were the "only ones". To the contrary, that experience is widespread, touching as many as 

one in three relationships, 3 with an estimated one in twenty families experiencing severe 

violence.• 

Abuse and neglect of children is another critical aspect of violence within the family, with two

thirds of substantiated child abuse and neglect cases perpetrated within the family . .s The 

overwhelming majority of child homicides are committed by the victim•s parents or other 

I About I 00 women a year are killed each year. Wallace 1986 in Queensland Domestic Violence Task Force. 1988. Beyond 
These Walls. Report of the Queeruland Domestic Violence Taskforce. Brisbane: Queensland Govenunent. p 23. 
2Study of New South Wales homicides reponed by Wallace 1986 in National Conunittee on Violence. 1990. Violence: 
DirectiOf'U for Awstralia. Canberra: Australian Institute of Criminology. p 21 . This research identified that only 18 per 

cent of homicides in that study involved attacks by strangers. 
3The landmark National Family Violence Survey conducted by researchers Straus, Gelles and Steinmetz in 1976 in the 
U.S. resulted in fllldings that one-third of all couples would experience at least one incident of domestic violence at some 

time dw'ing their relationships. Their representative conununity sample included 2143 families. Straus, M.A., R. Gelles 
and S.K. Steinmetz. 1980. Behind Closed Doors: Violence in the Amen'can Family. New York: Anchor Books. p. 23. 
4Ib1d. Also, this 1976 study was replicated in 1985 and found the percentage ( 16 per cent) experiencing some violence the 

preceding year was almost identical to the previous study, and those experiencing severe violence in the relationship had 
reduced to 6.3 per cent. Straus and Gelles 1986 in Family Violence Professional Education Task Force. 1994. Family 

Violence Everybody's Business Somebody's Life. Sydney: Federation Press. p. 70 . 

.SA rate of I in 200 children through the age of 16 were victims of substantiated abuse and neglect in 1990/91 , with parents 
of guardians believed to be responsible for 64 per cent. Australian Institute of Health and Welfare 1993 in Keys Young. 
1993. Violence Agairut Women and Children in the Home Report No. 4. National Symposium on Alcohol Misuse and 

Violence. Drugs of Dependence Branch, Commonwealth Department of Health, Housing, Local Govenunent and 
Community Services. p. 24. 



relatives, with infants up to the age of one most at risk. 6 Males are also victims of family 

violence, but the reported incidence is a fraction of female victims. 7 

In this International Year of the Family there is little evidence that family violence is 

decreasing. A critical question is, what can be done to reduce the abuse and assault 

perpetrated daily in thousands of Australian homes by members of the families who live there? 

Research over thirty years has failed to substantiate the cause of this violence and how to stop 

it. 8 While studies have determined a number of important factors in cases of ongoing abuse, 

few are confirmed predictors. There are controversies in the field regarding many aspects of 

violence in the home, balanced by some agreements in relation to this multi-layered problem. 

There is general agreement, for example, that family violence is multi-dimensional and 

complex, with no easy answers. 

Domestic (and wider family) violence is not a "women's issue". It is a criminal issue, an issue 

of inequality and violent assertion of power, and a community problem. Many widely-held 

beliefs and values are embedded in societal structures which support, if not actively encourage, 

violence within families. Many myths about such violence have been scrutinised and exposed, 

yet they continue to provide the lens through which this problem is focused. Changing these 

attitudes at all levels, from societal structures to individual levels, is at the heart of addressing 

family violence issues. 

While definitions are discussed in Chapter ill, some early clarification is necessary regarding 

essential terminology. "Domestic violence" is widely used in relevant literature, and generally 

~ational Committee on Violence, loc cit., p. xxiii. Also, NSW homicide analysis by Wallace 1986 and Bonney 1987 
foWld one in ten homicides were children Wlder ten, nearly all killed by parents or relatives. Chappell, D. and P. Wilson. 

1994. The AJLJtrolian Criminal JJLJtice Sy.Jtem The Mid 1990.J. North Ryde: Reed International Books Australia Pty Ltd. p. 
41. 
7Most consistent estimates of the proportion of male victims of violence between partners are between five and ten per 

cent based on Statell'erritory studies (eg Queensland Domestic Task Force, loc cit.) and service providers. 
8Gelles, R.J. and D.R. Loseke, eds. 1993. Current ControVenie.J on Family Violence. Newbwy Parle Sage Publications; 
Easteal, P.W. 1993. Killing the Beloved, Homicide between Adult Sexual lntimate.J. Canberra: Australian Institute of 

Criminology; and Keys YoWlg, loc cit. 
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equates with violence between partners. Most domestic violence statistics quite specifically 

relate to violent spousal behaviours, and do not include violence between other family 

members. Violence between other sexual intimates may or may not be included. Domestic 

violence in the present analysis, however, means violence between partners, and is a sub-set of 

family violence. "Child abuse" means any abuse to children, including that perpetrated by 

family members. "Family violence" is a broad, generic term, used to mean any violence 

between members of a family, including spousal and partner abuse, abuse of children by family 

members, abuse between adult children and their parents, sibling violence and violence 

between any other members of a family. "Family fighting" is a tenn often used by Aboriginal 

people to describe family violence. 

Penonal and economic costs 

Violence in the family costs hundreds of millions of dollars annually, 9 with extensive personal 

costs to victims and to the community. On the personal level, there is evidence that victims of 

domestic violence experience higher levels of stress and psychiatric illness, and much higher 

risks of miscarriages, 10 suicide, drug abuse, chronic tranquilliser use, and are much more likely 

to present frequently to medical practitioners with chronic somatic symptoms, eg headaches. 11 

It is not surprising, then, that nearly half of the costs to the community are medical costs. 12 

As a consequence of repeated violence, some victims experience a behavioural response 

similar to post-traumatic stress syndrome, which often results from enduring years as a 

hostage or concentration camp intemrnent.IJ This response is tenned the Battered Woman 

9-Jbe total cost of crime in 1992 in Australia was estimated to be between S 16 803 and $26 924 million. equivalent to 
approximately S 1500 per person and over seven per cent of the Gross Domestic Product Chappell & Wilson, Joe cit. p.20-
21. 
10Violenc.e during pregnancy is common, and pre-natal child abuse has been referred to as simultaneous spouse and child 
abuse. Family Violence Professional Education Task Force, loe cit., p. 209. 
11 Frederick & Forman 1984 in Queensland Domestic Violence Taslc Force, Joe cit. pp. 67-8. 
12Qu.eensland Department of Family Services and Aboriginal and Islander Affairs. 1993. Fact Sheet Seven. Queensland 
Govcmrnent. 
13Walkcr 1989 in East.cal, Joe cit. p. 136 
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Syndrome,•• where victims often cannot believe that anything can change their "terrible 

circumstance" even though others may see escape as possible. 15 A banered woman has been 

defined as one who has experienced at least two "acute banering incidents• and will often have 

gone through the cycle ofviolence16 at least twice.•7 

Economic costs of spousal violence have been estimated in several studies. with one reporting 

an average cost to the community per victim of $52 586. These costs include health SCJVices, 

pension and benefit payments, police, legal and welfare services, superannuation and 

compensation payouts and loss of productivity.11 Other research suggests that the average 

cost of a homicide is one million dollars. 19 Costing of family violence in the late 1980s may 

well have provided an additional stimulous to policy development, coinciding overall with 

econonuc concerns. 

An emerging policy issue: violence against women 

Domestic violence entered the global public consciousness early in the 1970s when hundreds 

of battered wives in England found refuge in a newly opened women's centre in Chiswick. 

While established as a community centre, it quickly overflowed with severely beaten women 

and their children, and political assistance was gained to address the escalating need for 

resources as women began acknowledging the violence. 20 Simultaneously but quite 

separately, refuges for victims of spousal abuse opened in Australia and the U.S. 21 Table I 

14fonnulated by Dr Lenore Walker, the syndrome is reflected in the lou of an 1bility of VlCt1mS "to prccbct whether theu 

natural response will protect them after they experience inocaplble ~ m whet eppcan to be random end vanab&c 
situations". Ibid. 
1 ~Walker 1989 in Stubbs, J. 1994. Banered W0191CV1 S}'ftdf"'ffte '" Aeu11'DI14. Prexnted to CballcDama the Lcp1 S)'*ID't 

Response to Domestic Violence Confe:rence, Bnsbane. p. 2. 

16-r'be "cycle of violence" refen to 1 three-phase ~nem ofrecw'T'ina ~ ~ 111 many lbusaw ~
tension building, acute battenng end 1 tranquil , noll-Vlolcnt pbue ID wbK:h the offeodcr 11 c:c:atn&c lb4. 
17Stubbs, loc cit , p. 1. 
1SOuecnslend Domestic Violence Tesk Force, toe cit, p. 319. 
1~ea1 in N1tional Comnuttec on Violence, loc cit, p. 15. 
20Uin Pi.zzey documented the fll'Sl years of Chiswick Women's Aid md the rc:sullJDI DaboDW'Ide NauaaaJ Fcdcnbca 

Pi.zzey, E. 1974. Scream Qtlietly or the N~gltbown Will Hear Middlcx.x.: Pcnqwn Books 

21For a gcnc:ra1 discussion, see McGrqor, H. md A Hopbns. 1991. Wcriltt~for~. IN~ Apuut 

Domestic Violmu. Allen .t. Unwin. 
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Table 1: Family Violence - A Public Issue 
A Chronology of Key Events 

National 
Violence Against Women I 

··: ..... -·::.· 
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-·· 0 

Domestic Violence emerged as allace 
priority concern National Domestic Violence 

Conference proceedings. 
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Gun Summit 
Public Policy Research, opinion National Committee on 
survey Violence formed. 
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"Break the Silence" campaign, 
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Year 

90 

91 

92 
0\ 

93 
94 

International 

UN Draft Declaration on Violence 
Against Women 

Hamilton roiect commenced 

National 
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National Commitee on 
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formed . 
National Training Forum for 
Domestic Violence. 

NCV A W discussion paper. 
National Strategy on Violence 
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OSW plans second public 
attitude stud . . 
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National Child 
Protection Council 



provides a timeline of relevant events. However, it seemed that the view held by many, if not 

most, in the community was that family violence was family business, and if a wife got bashed, 

she "must have deserved it". Police did little about "domestics", leaving the victim to cope 

alone, even after repeated attacks, and responses from other "helping professions" were no 

better.22 

Domestic violence was initially seen as a "feminist" issue; this was not surprising, considering 

that women were overwhelmingly the victims, and it was feminists who opened and operated 

refuges and other services, lobbied for funds and supportive policy, and conducted research. 

Development of domestic violence as a policy issue was an inherent part of the feminist 

movement which highlighted the unequal status of women in society generally, and specifically 

within the family relationship where violence against women was described as "gendered 

violence". The focus was on violence against women and did not include other violence in the 

family. 

The International Decade ofWomen commenced in 1975 with International Women's Year 

and gave prominence to these issues, providing an international forum which fostered the 

advancement of the status of women and created an environment for the exploration and 

exposure of violence against women. International Women's Year provided the impetus in 

Australia for the First National Women's Health Conference (with sessions on rape and 

domestic violence), for providing funds for women's services (including the new refuges) and 

for establishing the National Women's Advisory Council. 23 

22Pizzey, loc cit; Scun, J. 1983. Even in th~ Be.Jt ofHom~s: Violerrc~ in th~ Family. Ringwood: Penquin; and Queensland 
Domestic Violence Task Force, loc cit. 
23Parish, J. 1993. Unpublished paper. Explanation of feminist theory and how it has shaped Australian policy process 
and practice in the issue of violence against women. Darwin. 
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Important research was being undertaken at this time, including a national family violence 

survey in the U.S. which provided landmark incidence data 24 and work which established 

patriarchy as a crucial factor in understanding and dealing with domestic violence. 2~ During 

this period virtually all States and Territories undertook domestic violence research. including 

phone-ins, in an attempt to establish some base-line infonnation about incidence, causes and 

interventions. 26 An important Australian study published in 1983 established that domestic 

violence cut across economic and social strata. 27 

Legislative reform 

Feminists in large part moved domestic violence into the public conscience and into the 

criminal courts. 28 The criminal justice system had continuously been involved in responding to 

violent domestic situations and largely ignoring them, evoking criticism. Refonn of the 

criminal justice system coincided with rising feminism during the International Decade of 

Women from 1975-85. 

From the late 1970s to the mid-1980s domestic violence was politicised with bitter arguments, 

largely party-political as well as intergovernmental, between the StateS/Territories and the 

Commonwealth about funding responsibilities for refuges, 29 without addressing underlying 

issues. However, State governments began to establish domestic violence as a policy issue 

with the development of separate legislation dealing with spousal assault , introduced by three 

24Straus, Gelles and Steinmetz, Joe cit. 

2SDobash, R.E. and R. Dobash. 1979. Violence Against Wives. New York: The Free Press. 
26-rhe work of the Queensland Domestic Violence Task Force in 1988 is the most recent and the most comprehensive. 
27Scutt, Joe cit. 
28Scutt argues that legislation relating to assault was always adequate to deal with the violence in famili~ the problem 

was that it was rarely applied. Scutt, Joe cit 
29m 1976 the Federal Liberal/National Party Government cut back funding from the cost-shared Commonwealth 

Comrmmity Health Program to women's refuges established under the Labor Government in 1975 with further reductioos 

made in 1977-80; State Governments in Queensland and Western Australia refused to assist with fimding. In 1983 the 

Australian Labor Party pledged through their policy for women to fund refuges and rape crisis centres under a Women's 

Emergency Service Program (WESP) - in 1984 the newly~lected Labor Govenunent allocated S4 million in one-off funds 

to improve refuge standards. In 1985 on-going funds were provided through the new Supported Accanmodatioo 

Assistance Program (SAAP). National Committee on Violence Against Women. 1992. 1992 Position Paper. Canbcna: 
Office of the Status of Women, Department of the Prime Minister and Cabinet. p. 71. 
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States in 1982, and by 1989 all remaining States and Territories had introduced specific 

domestic violence legislation. Jo 

On the political agenda 

At the conclusion of the International Decade ofWomen in 1985 the United Nations General 

Assembly adopted a resolution on domestic violence,31 followed in 1991 by the United 

Nations Draft Declaration on Violence Against Women. Also in 1985 the Australian Institute 

of Criminology held a National Conference on Domestic Violence, and the following year 

extensive consultations with women under the National Agenda for Women identified 

domestic violence as a major concern.32 The Federal Government responded with a three-year 

$1 .6 million National Education Campaign,33 commencing with research projects designed to 

underpin the development of the campaign commissioned by the Office of the Status of 

Women. J.4 In the national public opinion survey conducted in 1987, one third of Australians 

surveyed identified domestic violence as an important issue and half personally knew a 

perpetrator or victim. 3~ 

The Hoddle and Queen Street killings in Melbourne in 1987 rivetted national attention on 

violence generally, and these events were swiftly followed by the "Gun Summit" and the 

formation of the National Committee on Violence. A major component of that Committee's 

year-long study focussed on violence in the family,36 and a number of recommendations were 

30South Australia, New South Wales and Western Australia. Family Violence Professional Education Task Force,loc cit., 
p. 182. 
31Charlesworth, H. 1993. The Draft Declaration on Violence Against Women.' In Jnkwel 5: 7-8. 
32Mugford, J. 1989. Violence Today, No. 2 Dome.Jtic Violence. Canberra: National Conunittee on Violence, Australian 
Institute of Criminology. p. I. 
331bid. 
l~esc included a review of literature relating to opinions about domestic violence by P.W. Easteal, background research 
including consultation by Ell ion and Shanahan Research, and a national opinion survey conducted by Public Policy 
Research Centre. 
3~Public Policy Research Centre. 1988. Dome.Jtic Violence Attitude Survey. Canberra: Office of the Status of Women, 
Department of the Prime Minister and Cabinet. p. I. 
36Domestic Violence was the second report of the Conuninee written in consultation with the National Women's 
Consultative Conunittee, see Mugford, loc cit. 
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made in 1990 with provision for annual monitoring of implementation. 37 In 1991 the 

Commonwealth-State Ministers' Conference on the Status of Women accepted a proposal of 

the National Committee on Violence Against Women to develop a national strategy, with the 

resulting strategy agreed to by all States and Territories in 1992. 

Family violence 

Historically in Australia, concern over the twin family violence issues - battered wives and 

child abuse- have developed quite separately. The impetus for domestic violence services and 

criminal justice reforms came from the perspective of women as victims in the context of male 

violence against women. Child protection issues in the U.S. were "rediscovered" with the 

"battered baby syndrome" in 1962, alerting medical and social work professionals, who 

"created public recognition of child abuse as a widespread social problem" . 38 Child abuse as 

an issue coincided with the "rediscovery" of poverty in Australia later in the 1960s, with 

investigations and lobbying in the mid-1980s beginning to change child-protection policies and 

practice.39 The formation of the National Child Protection Council in 1991 and the strategy it 

finalised in 1993 was one direct outcome ofthe National Committee on Violence.40 While 

child abuse in Australia has largely been treated as an issue quite distinct from domestic 

violence, 41 that view is changing, and is more appropriately considered alongside spousal 

violence as family violence. 

Therefore, the convergence of a strengthening women's movement, widespread publicity of 

the plight ofbattered women and the United Nations International Decade of Women 

provided a platform for action in the mid-1970s. Increasing research into spousal violence in 

37See Hatty, S.E., ed. 1985. National Conftrmce on Domestic Viol~. Voi~~~M Two. Smtinar PT'OCftltiingJ No. I 1. 
Australian Institute of Criminology. 
38straus, loc cit. , p. 214. 

39J<eys Young, loc cit, p. 21. 

~ational Child Abuse Prevention COWtcil 1993. Community coosultatioos were Wldcrtakcn prior to stra1qy 

development by Donovan, R. and M. Francas. 1992. Australian COMmunity Attitwles T oward.J Child AbMU. Natiooal 
Child Abuse Prevention Council. 
41New South Wales Child Protection Council in Keys Young,loc cit ~ Scun.loc cit; Family Violence Professioo&l 
Education Task Force, loc cit 
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the 1980s combined with public outrage at the levels of overall violence in the community 

resulted in greater involvement of criminologists, who provided critical analysis of criminal 

statistics. Throughout the 1980s every State and Territory reformed legislation relating to 

domestic violence, with task forces, policy statements and funding commitments to support 

services to battered wives. Yet there is no sign that the violence is ceasing. In 1994 violence 

in the family is still prominent on the public agenda, with evidence of strong bi-partisan 

support."2 

International and national agreements 

The present Australian government is committed to upholding a number of United Nations 

Instruments which impact on violence in the family and which constitute a framework for 

ensuring human rights, including: the Universal Declaration of Human Rights; the Convention 

on the Elimination of All Forms ofDiscrimination Against Women; the International Covenant 

on Economic, Social and Cultural Rights; the International Covenant on Civil and Political 

Rights;"3 and the UN Convention on the Rights of the Child. At a regional level the Northern 

Territory has responsibilities to advance recommendations of the National Committee on 

Violence, the National Strategy on Violence Against Women and to support Anti

Discrimination Legislation. 

The Northern Territory situation 

AS with other jurisdictions, the true incidence of domestic violence in the Northern Territory is 

not known, but is believed to be substantially higher than in other Australian States and 

Territories. Some of the factors most associated with spousal violence are indeed 

42The Federal Opposition released a domestic violence policy in September 1994. 
43NationaJ Conunittee on Violence Against Women.l993 (reprint with minor corrections, first published 1992]. National 
Strategy on Violence Against Women. Canberra: Australian Govmment Publishing Service. p. 43. 
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characteristics of the Territory, including high levels of alcohol consumption,"" high levels of 

violent assault and homicide, 4~ a strongly masculine culture with high proportions of young 

men46 and a large Aboriginal population. 47 These factors will be considered in some detail in 

Chapters ill and V. 

A profile can be drawn from recent police statistics:48 every night in Darwin, on average, the 

Northern Territory Police are called to attend at least one49 domestic incident, in most cases 

where a male has abused and/or assaulted his partner. Violence will have been used in one of 

every three incidents, although less than one in ten will result in arrest. In two-thirds of the 

incidents at least one of the parties will have consumed alcohol. More likely than not the 

victim will be about 34 (half are between 20-34) and the "other principal party" will be a year 

or two older (nearly half will be between 25-39). The incident will have generally occurred in 

a house with one or two children present. so 

Extrapolating these figures to the whole of the Territory, the data suggests a minimum of30 

domestic incidents every day. ~ 1 Based on the estimated cost to the community of $1 million 

per homicide, in 1991-92 six spousal homicides cost about $6 000 000, with other costs 

incurred throughout the criminal justice system. In terms of other services, in 1993-94 the 

Northern Territory administered $1 615 500 to refuges52 with additional funds provided to 

44Hannful levels of alcohol conswnption are twice as prevalent in the Northern Territory as in Australia as a whole. 
d'Abbs 1992 in Cnmdall, I. 1994. The Northern Territory Living With Alcohol Progrom: Progress to July 1993. Darwin: 

Northern Trritory Department of Health and Conummity Services. 
45The homicide rate for the Northern Territory is consistently more than five times greater than comparable rates for other 

States and Territories. National Conunittee on Violence, Joe cit., p. 19. 
460tTenders and their victims overall in crime are between 18-30. Chappell and Wilson, Joe cit. , p. 40. 
47The disproportionality of Aboriginal Australians as victims is noted in domestic violence as in all crime. Chappell and 
Wilson, Joe cit. 
48van de Werken, T. and G. Hayward. 1994. Report on the Six Month Pilot Program on Domestic Violence in the Greater 

Darwin Area 1993. Darwin: Northern Territory Police. p. 7. 
49 An average of 1.6 incidents per day was recorded in the six month police pilot data collection program conducted in 

Darwin in 1993. Data was collected from 181 incidents, which represented a "conservative• estimated return rate of 60 
per cent. Therefore, the total incidents including those from which data was not collected total about 300 over the six 
month period, or about 1.6 per day. van de Werken and Hayward, loe cit. , p. 7. 
5{}ynjs profile is created from data presented from data presented in the report. Ibid. 

~ 1 Based on the average rate of incidence of 1.6 per day and asswning a rate of reporting incidents to police of one in ten, 

about 15 incidents per day can be estimated in Darwin alone. 
52Family, Youth and Children's Services Program Directorate, Department of Health and Community Services, October 
1994. 
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organisations for other services, in whole or in part, to those involved in violent families. 

Minimal domestic and family violence incidence data collected for 1993S3 revealed that each 

month on average during a six-month period in 1993 in Darwin there were 30 police callouts, 

28 telephone calls to Crisis Line, 18 clients at the Marriage Guidance Council, and 28 women 

and 39 children occupying Dawn House and the Darwin Aboriginal Women's Shelter relating 

to spousal and family violence. Thirty-five received legal assistance through Domestic 

Violence Legal Help and 12 cases of physical, emotional and sexual abuse to children were 

substantiated from about twice that number of investigations. 

Detennining an appropriate policy 

Policies are clearly needed to reduce and prevent the incidence of family violence, a process 

made difficult when the problem being addressed has uncertain causes and only minimal 

extents are known, when intervention strategies are inconclusive and the issues involved are 

embedded in the fibre of societal structures. However, there is a clear mandate for change. 

Family violence is widely acknowledged as a social problem, and as such is arguably "morally 

intolerable"; a moral and political stand has been taken by governments. It is now a public 

responsibility to "do something about it". s• Attitudinal change on a massive scale is required 

to bring about changes in perpetration, acceptance, tolerance and denial in order to effectively 

deal with family violence. 

In its most simplistic form, while acknowledging that there are a great number of complicating 

issues and factors, family violence exists when a member of a family or intimate relationship is 

abusive or violent (the perpetrator) to another person in that family (the victim). That 

violence will only cease when either of two things happens: the perpetrator stops being violent 

or the victim escapes the violent relationship. Either of these may be temporary or permanent 

and voluntary or involuntary. A third factor is that of detection and intervention by a third 

HRcfer Chapter V for a detailed description of these statistics. 
S4Gcllcs and Loseke, loc cit., p. 359. 
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party which may facilitate one or the other of those conditions. Policies must addess these key 

elements, as well as include decisions about which specific behaviours will be addressed, 

which particular people will receive attention and concern, and how much intrusive 

intervention into homes is justified in order to stop the violence and help victims. ss The 

dimensions of family violence cross all Ministerial portfolios and departments - without a 

policy clearly stating the coMectedness of law, criminal justice, education, medical and health 

services, housing, counselling, rehabilitation and social services, the effectiveness of current 

initiatives is diminished. Only a whole-of-government approach can provide the necessary 

consistency and authority to adequately address violence in the family. 

The Northern Territory already has in place a number of initiatives for dealing with and 

reducing domestic violence. These include a range of policy statements, legislative 

requirements and a strategy announced April 1994. This thesis provides an analytical 

framework by which those initiatives can be organised and interpreted, and which provides 

direction for policy decision to reduce and prevent family violence in the Northern Territory. 

Importance of the study 

A major component of the study was the collection of relevant, existing policy statements and 

initiatives by the Northern Territory Government into one policy location, placed within the 

context of national and international agreements which Government is committed to uphold. 

The framework for family violence policy development was strengthened by examination of 

relevant research and experiences which delineate and impact on issues, with specific insight 

provided by Northern Territory studies and key workers in the field. Policy options were 

developed directly from this material providing a unique framework for family violence policy 

in the Northern Territory. This model of policy development is broadly rationality-based,s6 

although the evolving state of knowledge about family violence and effective strategies means 

~~Gelles and Loseke, 1oc cit. , pp. 361-2. 
56fraz.er, M. 1986. 'Inadequacies in the Processes ofPo1icy Development in Australia'. In Awtmlian Journal of Public 
Admini.Jtmrion XLV ( I): 30-39. p. 32. 
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that "best possible solutions" can only reflect current knowledge and, therefore, should 

provide the means for testing those solutions. 

Overview of methodology 

Several major components comprise the research for this thesis. First, the analysis is primarily 

proscriptive57 in that it focuses on the desired outcomes of policy prior to implementation, and 

organises and synthesises existing material to assist policy development. While the Northern 

Territory has policy directives, legislation, initiatives and a strategy, these are not "packaged" 

as family violence policy nor are they all readily identifiable by those outside the system; 

therefore, evaluation of existing domestic violence policies and programs was not feasible. ss 

The analysis is not proscriptive in the sense that no policies exist, but rather that existing 

policies are somewhat fragmented and scattered. 

The analysis is also prescriptive59 in that examination of available evidence concerning key 

domestic violence issues results in the presentation of policy options with a recommended 

option to bring about the desired outcomes. 

Additional material generated for the thesis includes the collection and analysis of a set of 

structured interviews with people from sixteen organisations representing the sprectrum of the 

domestic violence field in the Northern Territory. The interviews provide insight on perceived 

changes as well as lack of change in domestic violence, with change agents identified, and 

provide comments on the recently-announced strategy. Other interviews were held with 

S7Patton, C. V. and D.S. Sawicki. 1986. Ba.Jic Methods of Policy Analysis and Planning. Englewood Cliffs: Prentice-Hall. 

p. 19. Proscriptive policy analysis is also referred to as "ex ante" (Carley), "pre hoc" (Lineberry), "anticipatory" (Teitz) 

and "prospective" (Dunn), all in Patton and Sawicki, ibid. 
S81ltcre are many reasons why such an evaluation could not be conducted: the strategy itself, while containing some 
elements of existing projects as well as new initiatives, is only in its earliest stages of implementation, being announced 

April 1994; other research and evaluations, eg the six-month police data collection and analysis in 1993, the review of 
domestic violence data collections in 1992 and the three-months review of Domestic Violence Legal Help in 1993, do not 

readily provide comparability, and existing policy statements are threaded throughout a range of women's policy 
documents, eg Women's Health Policy. 
S9panon and Sawicki, loc cit. 

15 



senior government officers, including the (then) Commissioner of the Northern Territory 

Police, regarding the development of domestic violence policy in the Territory. Northern 

Territory incidence data was updated, where possible, to provide some broad comparisons 

between initial Northern Territory domestic violence statistics compiled in 1983,60 with the 

incorporation of some data collected in 1991.61 Early in the analysis a criteria for evaluating 

domestic violence policy options was developed conjointly with several workers in the field to 

provide an appropriate evaluation tool to be applied to the policy options which emerged 

through this analysis. 

The thesis is constructed to provide an overview of key issues and policy-relevant findings on 

a national scale through the review of literature. These findings are then compared with the 

Northern Territory situation, with existing Territory research augmented by the new material 

collected. Options for policy emerge through this comparison, which are then evaluated 

according to the established criteria. Conclusions are drawn and a recommendation made for 

domestic violence policy in the Northern Territory. 

Limitations and delimitation 

There are several limitations of the thesis. First, the complexity of family violence issues 

makes meaningful summary extremely difficult. Not only is the field of domestic violence 

research and policy relatively new and evolving quickly, but also research findings are often 

controversial and present only glimpses of the problem, at best. What is now currently 

accepted62 may well be dated following further research, as are some once widely-accepted 

views held by experts in the field .63 And while the study of gendered violence has inevitably 

60Sec d'Abbs, P. 1983b. Domutic Violmce Between Adults in the Northern Territory: Review of Current Servicu and 
Strategy for the FuturT. Me1bowne: Institute ofFarni1y Studies. 
61Sec White, D. 1991. Family Violmce in the Greater Darwin Area: A Call to Christian and Community Resporue. 
Darwin: The Uniting Church in Australia Northern Synod., Mission & Parish Services. 
62The literature is largely silent on the issues of women as perpetrators of violence, yet virtually every study has revealed 

at least some evidence of this, most notable in relation to child abuse. These are not simple issues, and are beyond the 
scope of this paper, but they do provide an important agenda for future research. 
63For example, the former widespread belief that violence was the result of individual pathology and deviance, with 
victims commonly blamed for the violence they received. 

16 



focused on male violence against women, there is almost no research into the gender issues 

involved in understanding the overwhelming proportion of all crime committed by males, nor 

the perpetration of violence by women and mutual violence between partners. In addition, 

there is neither consideration of sexual assault issues nor of other violence against women 

which fall outside domestic or family violence legislation. 

Second, it is only possible to refer to severe abuse and violence in this analysis, primarily 

because it is most apparent. Available data largely refers to this violence, with the extent of 

other abusive behaviours still largely hidden. However, it is expected that the findings, 

options and recommended policy will address other aspects of family violence. A third 

limitation is comparability of data. There are no standard definitions of domestic violence or 

family violence, although the definitions used in this thesis approximate conventional use. For 

example, some relevant homicide research applies only to spousal homicide, while others 

broaden the focus to sexual intimates, rendering comparisons difficult. Wherever evident, 

these factors have been taken into consideration. 

Further, there are important distinctions between the application of results of research at the 

individual and at the community level; results cannot be assumed to apply to other levels. 64 It 

is suggested that research findings from representative samples can best inform public policy 

concerning broad programs whilst clinical sample findings (eg refuges, perpetrator programs) 

are particularly useful in targetting interventions to those involved or at risk of violence. 65 

Finally, the uniqueness of the Northern Territory provides some limitations. Demographically, 

the characteristics most commonly identified in domestic violence statistics are present in 

abundance, and these factors, particularly in combination, suggest a very high level of 

domestic violence in comparison with national averages. 

64Robinson 1950 in Straus, M.A. 1994. 'State-to-State Differences in Social Inequality and Social Bonds in Relation to 
Assaults on Wives in the United States.' In Joumal of Comparative Family Stw/iu XXV (l ): 7-24.:7. 
65Straus, loc cit. p. 7. 
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However, an important delimitation is the universality of many family violence issues. A 

number of patterns of violence between partners show marked similarity across cultures and 

countries, 66 while policies, strategies, and interventions are common to many diverse 

locations. Due to the evolving nature of family violence as a public policy issue, the results of 

this study should be relevant to other States. 

66See Bolger, A. 1991 . Aboriginal Womm and Violmce. Darwin: Australian National University North Australia Research 
Unit. 
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CHAPTER II 

METHODOLOGY 

This analysis of family violence policy in the Northern Territory was proscriptive1 as well 

as prescriptive2, and was not, as such, an evaluation of current policy or programs. 

Rather, the analysis synthesised existing information through summaries and comparisons 

of primary, secondary and tertiary sources, utilising program traces and personal 

interview. The analysis also generated data through structured interviews, document 

analysis and collection of incidence data. 

Due to the complex nature and breadth of domestic and family violence issues, it was 

appropriate to use an array of methods. Dye refers to policy analysis as using "multiple 

methods of inquiry and argument to produce and transform policy-relevant information" 

for use in "political settings to resolve policy problems. "3 He also refers to integrated 

policy analysis which uses information before and after policy actions have been taken, 

linking retrospective and prospective inquiries. 4 These approaches have been taken. 

The analysis was also prescriptive in that it led to the formulation of recommendations, 

rather than focusing on studying the policy process. 5 However, some attention has been 

given to the processes involved in Northern Territory policy development, particularly in 

relation to the impact of those processes on the quality of the policy and on key decision

points for prioritising its position on the political policy agenda. 

1 Panon, C. V. and D.S. Sawicki. 1986. Basic Methods of Policy Analysis and Planning. Englewood Cliffs: Prentice.. 
Hall. p. 39. 
2Ibid. 
3Dye, T.R. 1981 . Undentanding Public Policy. Englewood Cliffs: Prentice-Hall. p. 35. 
4Ibid, pp. 53-54. 
5Heineman, r.A., W.T. Bluhm, S.A. Peterson, E.N. Kearny. 1990. The World of the Policy Analyst RDtionality, 
Values and Politics. Chatham: Chatham House Publisher. p. 25. 
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Northern Territory research 

All Northern Territory research on domestic violence was surveyed for key issues, 

recommendations and findings. These included: 

Domestic Violence in Darwin: Report on a Phone-In Conducted 5-11 February 1983, by 

Peter d'Abbs, prepared for the Committee on Domestic Violence and the Northern 

Territory Department of Community Development and published by the Institute of 

Family Studies, Melbourne in 1983; 

Domestic Violence Between Adults in the Northern Territory: A Review of Current 

Services and a Strategy for the Future, by Peter d'Abbs, commissioned and published by 

the Northern Territory Government through the Department of Community Development 

in 1983; 

Aboriginal Women and Violence , commissioned by the Northern Territory Police Force in 

1988 and researched by Audrey Bolger, published by the Australian National University 

North Australia Research Unit, Darwin, in 1991 ; 

Family Violence in the Greater Darwin Area, reported by Debra White for the Uniting 

Church in Australia, Northern Synod, completed in 1991; 

Domestic Violence Data Collection Project, undertaken by Miriam McDonald for the 

Office ofWomen's Affairs, Department ofthe ChiefMinister, completed in 1992; and 
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Report on the Six Month Pilot Program on Domestic Violence in the Greater Darwin 

Area 1993, compiled by Tiffany van de Werken and Sergeant Gillian Hayward from 

Domestic Violence Incident Reports over a six-month period in 1993 by the Northern 

Territory Police, published in 1994. 

Another major study, undertaken with a Northern Territory Women's Fellowship grant in 

1993 to two Darwin solicitors, was not available throughout the period of this analysis. 

The report was to focus on domestic violence in the Northern Territory with an emphasis 

on internationally renowned models of intervention and legislative reforms. A number of 

recommendations for policy were to be included. It is regrettable that this material was 

not available. 

The reliability of the above reports was considered to be sound, with two exceptions. The 

White report cited a number of unreferenced facts, and data used for comparison with 

d'Abbs 1983 findings represented widely differing time periods. Where this data was 

referred to in this analysis, discrepancies were highlighted. The six month police report 

also presented major problems in that up to 40 per cent of potentially relevant data was 

not collected (refer to Chapter V for a discussion of this issue). It was not possible to 

ascertain whether the recorded data was, therefore, representative. 

A program trace was conducted of material relating to the development of domestic 

violence as a policy issue in the Northern Territory, and while some of this information 

was contained in reports of the period or those written subsequently, additional material 

was gained from interviews with key people. However, the documentation of that 

development should be taken as a starting point rather than as exhaustive. Not all 

references located in committee reports and government publications matched exactly, and 
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it was not within the scope of this analysis to determine accuracy of such details. Where 

such information was used, the discrepancies are noted. 

Structured interviews 

A "panel of experts" was selected for interview from those who work in the domestic 

violence field in the Northern Territory in order to provide insight into changes they 

perceived, identifying what had changed the most over the past five years, what was least 

likely to change over the next five years, and what change agents were at work. 

Questions were also asked about elements of the Northern Territory Government's newly 

announced Domestic Violence Strategy6 (Appendix A}. 

Selection was by individual or by organisation from five major areas of the domestic 

violence field: the criminal justice system, health services, crisis services, post crisis 

services, and policy, planning and monitoring. In those cases where organisations rather 

than individuals were selected, interviewees were nominated by the organisation. These 

areas were chosen for interview as services which were the first point of contact for 

victims of domestic and other family violence, and because they cut across primary, 

secondary and tertiary service provision. Appendix B contains details of the structured 

interview process. 

There are various ways of describing those interviewed, including by sector, by category 

of service, by region, and by service area or type. For example, by sector there were ten 

non-government services and six Government, and of those ten non-government services, 

eight received funding for domestic violence-related services from the Northern Territory 

and/or Commonwealth. Another way of describing them is by service area or type, 

6Annowlced by the Chief Minister on 6 April 1994. 
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including: three general policy, coordination and monitoring; three criminal justice system; 

four housing; three counselling; one primarily information and referral; and two medical 

service providers. 

Interviews were conducted from mid-April to mid-May 1992. Interview questions were 

open-ended and respondents were encouraged to provide as much information as they 

wished, therefore, in many cases, more than 16 responses were recorded. In several 

instances, additional people from an organisation were invited by the respondent to be 

present at the interview, but in those cases responses were collated as one interview 

record. Interview length was determined by the amount of time the respondent had 

available and ranged from 20 minutes to two hours, with an average length of 30-40 

minutes. 

When all interviews were completed, responses from each interview record were 

summarised and tables of issues were developed using terminology from interview 

records. These are discussed under the relevant headings in Chapter VI. Analysis of 

responses revealed some clustering and correlation of issues and perceptions, which 

provided additional insights. A full report of the results was compiled in May 1994 and a 

copy sent to each respondent for any comments. Two of the sixteen sent remarks, but did 

not suggest any changes in the material. 

Other interviews 

A formal interview was held with the (then) Commissioner of the Northern Territory 

Police concerning domestic violence in the Northern Territory. A transcript of the 

interview was provided to the Commissioner and returned with some amendments noted. 

An abridged version of the interview forms Appendix C. 
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Informal interviews were held with three advisers and senior officers in the Department of 

the Chief Minister regarding the development of domestic violence policy in the Northern 

Territory. Discussions were also held with other researchers, including two United States 

national organisations, the Battered Women's Justice Project and the National Domestic 

Violence Resource Centre, and some resources were provided by those groups. 

Additional information was provided through discussion with others involved in various 

aspects of domestic violence in the Northern Territory, particularly through the Office of 

Women's Affairs. Three meetings of the (then) Northern Territory Committee of Violence 

Against Women were attended. 

Other generated data 

Document analysis was undertaken to link developments in the Northern Territory with 

national and international family violence events and trends, presented in chronological 

tables. Other key issues and recommendations from a variety of sources were developed 

into tables and charts. 

In order to provide some indication of family violence incidence in the Northern Territory 

over time, data was secured from a number of organisations in Darwin included by d'Abbs 

in his 1983 review of services. From that data it was possible to construct a minimal 

overview of recorded domestic violence service delivery in three periods between 1982 

and 1993. Chapter V presents that data and discusses issues of comparability. 

Early in the policy analysis process a criteria for evaluating domestic violence policy 

options was developed conjointly with several field workers. This criteria was applied to 
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the policy options which emerged through analysis, providing an appropriate evaluation 

tool for ranking and prioritising. 

Through a policy analysis framework, the findings of Northern Territory research, policy 

development and initiatives, and incidence were compared with current conclusions about 

domestic violence. Recommendations for the achievement of the Northern Territory 

Government's policy goal to reduce and prevent the incidence of spousal and other family 

violence emerge through this analysis. 
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CHAPTERID 

POLICY ISSUES-NATURE, CAUSES AND 

INCIDENCE OF FAMll..Y VIOLENCE 

Literature relating to family violence is extensive, and increasing exponentially, 1 but despite 

over three decades of research, the causes are still unknown, and even less is known about 

how to stop it. 2 Yet the development of policy must examine the nature, extent and impact of 

family violence and its perceived causes, as well as the theory and practice of interventions. 

Relevant literature spans the fields of law and criminal justice, sociology, psychology, 

feminism and the women's movement, and political science. Within those disciplines a number 

of recent studies provide an overview ofkey issues. 

Recent studies 

Notable in recent research is the comprehensive report of the Queensland Domestic Violence 

Task Force published in 1988, which included an extensive review ofliterature, consultations 

and a phone-in, and several research projects, such as costing spousal violence. Also in 1988 

three national research projects focusing on public opinions about domestic violence were 

completed for the Office of the Status of Women: a literature review by Easteal, consultations 

by Elliott and Shanahan Researcj, and a national survey conducted by the Public Policy 

Research Centre. 

Following public incidence of violence in Melbourne in 1987 and rising community concern 

about crime, the National Committee on Violence was formed in 1989 to report on the nature 

and extent of Australian crime - their 1990 report was based on literature reviews and 

extensive consultations, as well as specific research. Further research by criminologists into 

1Straus, 'Sociological Research and Social Policy', p. 211. 
2Gelles and Loseke, Joe c1t.; Easteal,loc cit.; Keys Young , Joe cit. 
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homicide, the "irrevocable"J result of domestic violence, has documented important patterns 

and factor correlations; among these are studies by Wall ace 1986 and Easteal 1993. In 1993 

Keys Young conducted a review of domestic violence literature, which examined, in 

particular, the relationship of alcohol to violence in the family. The study also included a 

range of consultations with victims and perpetrators as well as service providers. 

Generally, Northern Territory material is excluded in this review of relevant literature; instead, 

the review provides a framework for analysis of family violence in the Northern Territory in 

Chapter V. 

Consideration of the findings of the literature review should assist in answering three key 

policy questions: which specific behaviours will be addressed, which particular people will 

receive attention and concern, and how much intrusive intervention into homes is justified in 

order to stop the violence and help victims. 4 

The nature of family violence 

The National Committee on Violence defined violence as "unjust or unwarranted exertion of 

force or power", including the threat as well as actual use of physical force, and/or 

psychological and emotional abuse . .s However, this definition is problematic in relation to 

family violence in that it is precisely the question of whether force or power can be justified in 

family relationships, and if so, when, that is the crux of many issues. About violence generally, 

the Committee acknowledged that: 
... violence in our society has its roots deep in human nature. To bring about a change 
in behaviour requires not only the political will to implement the recommendations we 
have made, but a real desire on the part of all Australians to change their attitudes to 
violence manifested close to home ... 6 

3Bean 1992 in Easteal, loc cit.. p. 91 . 
4Gclles and Loseke, loc cit., pp. 361-2. 
SNational Conunittee on Violence, loc cit., p. Liii. 
61bid, p. LV. 
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Current definitions of domestic violence include abuse and violence, but not always physical 

force, between partners in a marriage or marriage-like relationship, and usually mean wife

battering. 7 Where definitions incorporate control as the purpose of the violence, s they 

generally refer to male spousal violence against women. A widely used definition of domestic 

violence is: 

Violence against women is behaviour adopted by the man to control his victim that 
results in physical, sexual, and/or psychological damage, forced social isolation, or 
behaviour that leaves a woman living in fear.9 

However, this definition is not confined to violence against women by family members or in 

intimate relationships and excludes other violence between family members and abuse 

perpetrated by women, such as child abuse. 

Domestic violence, therefore, most commonly equates with violence against women by their 

partners ("wife bashing", "wife battering", "wife beating"). This is understandable, as most 

recorded violence in the home is by males to their partners, and this response to violence is at 

the heart of the domestic violence movement. There has been reluctance to broaden the focus 

to other forms of violence within the family, such as child abuse, as this might redirect 

attention and resources from spousal violence which shows no apparent reduction. A more 

comprehensive term is family violence which includes child abuse, 10 and may extend to abuse 

of elderly parents, violence between siblings and other members of a family, and other intimate 

relationships.11 "Family fighting" is used by Aboriginal people, a term synonymous with family 

violence. 

7For example, the Nor1h~m Turitory Dom~stic Viol~nc~ Act /991. 
1Fanuly Violc:nce Professional Education Task Force, toe cit., pp. viii-xviii; Elliott and Shanahan Research. 1988. 
Sa~mmary of Baclcgrotmd R~s~arch f or th~ D~~lopm~nt of a Campaign Against Dom~stic Violenc~. North Sydney: Office 
of Status of Women, Dcpsrtment of the Prime Minister and Cabinet. p. 3. 
~ational Committee on Violcnc.e Against Women, National Strategy on Violence Against Women, p. vii. 
10While stron&Jy focussed on violence against women, this work argues for the inclusion of child protection within 
domestic violence policies and strategies. Family Violence Professional Education Task Force, Joe cit., p. xviii. This 
position is also taken by the Queensland Domestic Violence Task Force, Joe cit. 
11 National CoWlCil of Juvenile and Family Court Judges [U.S. ).1990. Family Violenc~: Improving Court Practice 
Recommmdatioru from the National Council of JIIVmil~ and Family Co11r1 Judges' Family Violence Project. Reno. p. :iii; 
Straus, Gelles and Steinmetz, Joe cit.; Straus, 'State-to-State Differences', Joe cit. 
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Behaviours described as violence by the National Committee on Violence Against Women 

would be encompased by any of these tenns: physical violence, fear, threats, psychological 

abuse, social abuse, economic abuse and sexual violence (refer Appendix 0)12 These 

behaviours are generally accepted as violence13 (although not all are necessarily covered by 

legislation nor are there clear points at which some behaviours, eg social and economic abuse, 

constitute violence). These behaviours between spouses constitute domestic violence and 

between other family members are family violence. 

Important issues for policy relate both to the degree of clarity about what legally constitutes 

behaviour subject to legal sanctions, determined by relevant legislation, and to the range of 

sanctions available to various relationships, eg the Northern Territory Domestic Violence Act 

does not currently extend beyond a wide spousal definition. 14 Many intervention issues are 

concerned with what actually is meant by "violence", which is most clearly identified in 

extreme batterings, but which can cover a range of psychological and emotional abuse. 

Causes of violence 

Three conceptual frameworks shape the theories of causation of domestic and family violence: 

. psychological, which focuses on individual pathology or deviance; sociological, which looks to 

the structure of society and the nature of systems, such as families; and feminist, which identify 

male dominance patterns extending through patriarchial systems resulting in gendered 

violence.15 

12National Conunittee on Violence Against Women, NatiONll Strategy on Violmc~ Against Womm, pp. 4547. Tbcir 

defmition was given in the context of violence against women, but applied equally to violence between other subgroups. It 
also includes sexual harassment, racial violence and violence by carers. 
13AJ1 States and Territories agreed in 1992 to the National Strategy Against Women of which these an: a pert. 
14Perron. loc cit., p. 2. 
1 ~These broad frameworks were discussed in a nwnber of SOlUteS, including: Mugford, loc cit.; Keys Young, loc cit; 
Gelles and Loseke, loc cit.; Straus, M.A. 1993. 'Physical Assaults by Wives A Major Social Problem.' In Currort 
Controv~rsi~s on Family Violmc~. eds. R.J. Gelles and D.R. Loseke. Newbury Park: Sage Publications. 
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Earliest theories represented a psychological approach, focusing on individual characteristics 

of the offender and/or victim. These theories remain "attractive" in that they "explain" that 

such acts are not normal, but are the fault of individual offenders and victims, thus providing 

the least challenge to deeply held views of family and society that home is a "haven", 16 that 

traditional male roles are protective and that the family, as the primary unit of society, is to be 

maintained at virtually any cost. 17 Sociological and feminist theories are similar in that male 

dominance in the actual nature of family structures and society is seen to result in power in 

relationships, 18 and the family was described as a "powered site of conflict". 19 However, 

evidence fails to substantiate that psychological factors cause family violence, 20 and criticism 

has been made of sociological theories for failing to focus on single social characteristics and 

of feminist theories for failing to account for non-gendered violence.21 

While each of these conceptual frameworks explains some violence in the home, most 

researchers agree that none is adequate on its own. 22 An emerging trend is to consolidate 

these theories in a multi-disciplinary approach, 23 providing an important framework for 

considering domestic violence issues at individual, family and community or societal levels. 

Alcohol 

Alcohol is commonly perceived to be a cause of domestic violence, and is present in about 50 

per cent of domestic violence incidents. 24 Domestic homicide studies reveal somewhat higher 

rates. 2.5 Alcohol is critically related to family violence in Aboriginal communities, and together 

16straus, Joe cit., p. 35. 
17for example, Family LawAcr, Northern Territory Counuy Liberal Party and Australian Labor Party Platforms 1994. 
18straus, 'Sociological Research and Social Policy', p. 220. 
I ~orsfall, J. 1991. The Presmce of the Past Male Violence in the Family. Allen & Unwin. p. 121. 
2° For example, see Straus, loc cit, p. 41 . A brief discussion of psychological factors is provided in the section, 
"Mental illness and personality traits", this chapter. 
21Gelles and Loseke, loc cit., p. 43. 
22Keys Young, Joe cit.; Elliott and Shanahan Research, loe cit.; Queensland Domestic Violence Task Force, loe cit. 
23Keys Young, Joe cit., p 14. Refers to the work of Horsfall, Hamilton, Stubbs and Hatty. 
24Keys Young, Joe cit.; also, individual State and Territory surveys, eg Queensland Domestic Violence Task Force, Joe cit 
2.50ver six in ten non-Aboriginal Australian-born offenders were d.rinlcing at the time of the homicide, as were four in ten 

overseas-born offenders and nearly nine in ten Aboriginal offenders. EasteaJ, Joe cit., p. 81 . 
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are identified as a major problem. 26 The "infusion of drink" has resulted in escalation of 

violence against Aboriginal women "out of all proportion" to the rest of the community, 27 with 

estimates as high as one-third of the female Aboriginal population in the Northern Territory 

assaulted in one year.28 However, much domestic violence (roughly a third) does not involve 

any alcohol consumption. 29 Therefore, while there is a strong correlation between alcohol 

consumption and family violence, the relationship is inadequate in terms of causal 

explanation. 30 

It has been suggested that parallel causal processes may lead to both alcohol use and violence: 

further research may provide insight into the link between them, 31 and is more than 

warranted. To acknowledge that alcohol does not cause violence does not diminish the 

importance of addressing their co-incidence, but helps to redirect attention to specific issues in 

family violence, for example, the very high incidence of alcohol and violence in many 

Aboriginal communities .. 

Alcohol remains an important issue, and in a number of ways alcohol consumption relates to 

family violence, such as general patterns of victimisation. Studies show that heavy drinkers 

victimised non-drinkers and moderate drinkers through verbal and physical abuse, and creating 

fear and property damage, and that half of heavy drinkers were also victims of verbal abuse, 

. one in three were put in fear and about one in four reported being physically abused and/or 

had property damaged in the previous year.J2 Studies also show that husbands who abuse 

wives and parents who abuse children are more likely than the general population to be alcohol 

26Brady 1989. Bolger 1991, Atkinson 1990 in Keys Y owtg, Joe cit The critical relationship between Aboriginal alcohol 

consumption and Aboriginal violence is reconfumed by Aboriginal people and the Northern Territory Police, Palmer in 
Neill, R. 1994. 'Our Shame.' Weekend AILStrolian R~i~ 18-19.6.94 and Appendix C. 
27 Appendix C. 

28Bolger, Joe cit. , p. I I . 
29for example, 32 per cent of victims in the Queensland Domestic Violence Phone-In said alcohol was~ ooaa!IJV'd, 

Queensland Domestic Violence Task Force, loe cit., p. 318. 
l One National Conuninee on Violence, loe cit., p. 88 points out that "hundreds ofthou.slmds of Australi.m ooasumc:n 
conswne alcohol regularly if not daily- only a small per cent coounit acts of violence"; see also Scutt. Joe cit, p. 118; md 
Fagan 1990 in Keys Yowtg ,loe cit., p 28. 
31Fagan 1990 and Hamilton 1989 in Keys YOUD8,loe cit, p. 30. 
32Jones, R. 1993. Drvg Use cutd Exposvrr in the Atutralicm COiflllftlllity. Canberra: Department of Health, Housma. Local 
Govenunent and Commwlity Services, Austtalian Government Publishing Service. p. 30. 
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abusers;ll and many women with an alcohol or drug dependency are subjected to domestic 

violence and/or previously experienced violence, often child sexual assault or incest. 3<4 Other 

ways alcohol consumption may relate to the violence include: what both perpetrators and 

victims believe about what causes the violence ( eg wifebeaters tended to use alcohol as an 

excuse for violence·H), patterns in seeking help by perpetrators and victims; and the response 

of a range of service providers as well as the legal system to violence where alcohol is 

involved. 36 

Several important correlations have appeared. First, the proportion of alcohol consumption in 

family violence is roughly the same proportion of offenders who were, or appeared to be, 

under the influence of alcohol in all assault cases. 37 While it cannot be assumed that reduced 

levels of drinking overall will reduce family violence, 31 programs aiming to reduce levels of 

drinking may help to focus attention on underlying factors relating to violence. Second, 

findings demonstrate that general victimisation patterns are associated with heavy alcohol 

consumption. Additionally, alcohol is seen by many as an excuse for violence, contrary to the 

evidence. 

Cbild abUR aad tbe "cycle of violence" 

The "cycle of violence"39 or "intergenerational transmission" refers to the effect on individual 

children who witnessed spousal violence and/or were directly abused, and, upon reaching 

adulthood, became abusers or abused themselves. There is some evidence that one third of 

abused children will become abusers. 40 The correlation of spouse abuse and child abuse is 

HHamJltoo md CollJJU 1981 m Nauonal Corruruttee on Violence, Joe cit., p. 86. 
:WK.cys Y OW1J, loc Cll , p 180 
l~<Manan md Straus 1983 Ul National C4mmittee on Violence, Joe cit., p. 88. 
36K.cys YOW13. loe c11. p 183. 
17Chappcll ~ W1l10n, loe c1t . p 18 
lll.n r-et. UIIOmC cues~ vtolcnt ofTenden have reduced or ceued drinking, the violence has increased . Keys 
YOUD&, loc c1t., p 58 
l9 A very dJfTcrcnt "cycle of VIolence" wu allo described in domestic violence literature: a cyclical pattern of abuse and 
ranonc by the perpetrator. delcnbcd by Walker in Elliott and Shanalwl Research, Joe cit., p. 20. 
40spatz-W1ddcn 1992 and Horsfall 1991 m Keys Young, Joe cit., p. 15; Kaufman and Zigler 1987 in National Committee 
on VIolence, loc Cit , p 80 
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high - one study found that 80 per cent of domestic violence incidences had been witnessed by 

the children:41 Several studies in the U.S. show that about one in three spouse abusers were 

also child abusers, with others suggesting rates as high as 50 per cent. 42 Australian studies 

reveal rates in excess of 50 per cent. 43 

Other effects of childhood abuse and neglect found by studies were: abused and neglected 

children were more likely to be arrested for delinquency, adult criminology and violent 

criminal behaviour than matched controls;44 63 per cent of young men aged 11-20 in U.S. 

prisons for homicide killed their mother's batterer; and the most common factor among 

pregnant teens was that they grew up in a violent household.45 A number of recent studies 

further describe effects of witnessing and/or more directly experiencing family violence, 

outlining a range of negative impacts on children, depending on various factors, including their 

age, and the nature and severity of the violence, among others. 46 

The substantiated child abuse and neglect rate of nearly 5 per 1 000 aged 0-16 reported by 

States and Territories provides minimal indications of extent. In these cases, parents or 

guardians were believed to be responsible for 64 per cent. 47 However, there was not 

necessarily a simple or causal relationship between witnessing and/or experiencing abuse in 

childhood and later violence. 

4 'Queensland Domestic Violence Task Forte,loc cit. 
42Family Violence Professional Education Task For~. Joe cit., p. 208. 
OQueensland Domestic Violence Task For~. Joe cit., found that more than half of all children living in violent households 
were bemg abused. Fifty per cent of Abonginal children were reported to be abused, Through Black Eyes in Neill, Joe cit. 
44Gelles, R.J. and J.R. Conte. 1990. 'Domestic Violence and Sexual Abuse of Children: A Review of Research in the 
EaghtJes.' In Jouf'TIQ/ of Marriage and the Family 52. p. 1047. 
4SBuel, S. 1994. The Dyn.a.mics of Family Violence.' In Court.J and Communities: Confronting Violence in the Family 

Conference Highlighu. March 25-28. /993 . Reno: National Council of Juvenile and Family Court Judges. p. 7. 
46Jarnes. M. 1994. Domestic Violence as a Form of Child Abuse: Identification and Prevention. Issues in 
Child Abuse Prevention No. 2. Canberra: National Child Protection Clearing House. p. 5. 
47Figures for I 990/91. Australian Institute of Health and Welfare 1993 in Keys Young, Joe cit., p. 24. 
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An important finding was that violence was not inevitable and many who experienced such 

violence as children chose not to become violent as adults - the cycle can be broken. 41 Other 

complex social and psychological processes play important roles. 49 Witnessing and/or 

experiencing abuse in childhood, while not causal, is an important correlation. Considering the 

evidence that the co-existence of spouse and child abuse is substantial and that childhood 

abuse and violence are common factors in other crime, to treat these as two separate public 

concerns fails to adequately address either. 

Male dominance, patriarchy and gender inequality 

A centuries-old history in which men held "property" rights over their wives and children and 

the "rule ofthumb" 50 was seen as a legal protection to those women provides the basis for 

theories of patriarchy as a causal factor in domestic violence. 51 Male dominance and the 

corollary gender inequality are evidenced at both societal and cultural levels through the 

hierarchial and patriarchal structures of the law, government, church, economic systems and 

social services. They also frame gendered roles in families. These structures reinforce each 

other at the society, community and individual levels. 52 

Concepts of male privilege and authority in relationships are seen to underpin male dominance, 

and the National Conference on Domestic Violence in 1985 held that imbalance of power 

between men and women was the major cause of domestic violence. 53 There is a high 

correlation between male dominance and domestic violence; a number of studies have found a 

48A review of research by Kaufman and Zigler 1987 showed that only about one-third of abused or neglected individuals 

would maltreat their children, reported by National Committee on Violence, Joe cit., p. 80. 
49Edelson et al 1985 in Mugford, loe cit. , p. 5 ~ Fin.lcelhor et al 1988 in Keys Y OWtg, loe cit, p. 15; Gelles and Conte, loe 
cit. , p. 1047. 
5<>-rhe "rule of thumb" enacted in 1891 provided that a man could not beat his wife with an instrument larger than his 
thumb. Mugford, loe cit. , p. 7. 
5 1There are many complex issues within this theory, and all ofthe cWTent literature on domestic violence surveyed 
presented useful discussion. Particularly relevant sources include: Straus, Gelles and Steinmetz, loe cit; Dobasb and 
Dobash, loe cit.; Scutt, loe cit. ; Hatty, loe cit.; Horsfall, Joe cit.; McGregor and HopDn.s, loe cit; National Committee oo 
Violence, loe cit; Straus, 'State-to-State Differences'. 
52Jbid. 
53Hany, loe cit. , p. 645. 

34 



higher rate of assault on wives in male-dominant marriages than in equalitarian marriages.~ 

Some researchers observe that, as traditional concepts of "male privilege" are undermined, 

some men are resorting to violence in the dynamics of role strain or identity crisis . ~~ Studies 

have confirmed that gender inequality at the social system level is also linked to high levels of 

wife-beating. ' 6 

It has been shown that, at an individual level, wife-beating was less common when women 

have independent social and economic resources'7 and women who were materially dependent 

on men (or the welfare system) were at persistent risk of violence. This social and economic 

dependence compounded their position of relative powerlessness.,. Some researchers contend 

that the dependent family has provided the conditions for the "most pervasive forms of 

violence in Australia" and argued that the capacity to leave a violent relationship or negotiate 

better terms was more critical than reliance on criminal law or State intervention. ~9 

While patriarchy itself does not cause domestic violence, it does provide a powerful 

explanation of male violence towards women.60 It does not, however, explain family violence 

perpetrated by women, such as non-sexual child abuse, and other violence, eg between same

sex relationships. There is broad consensus in current literature that imbalances in power 

heavily weighted towards males at the individual, family and/or community and cultural levels 

are a prominent factor in family violence. 

~4Ail and Straus 1989, Coleman and Straus 1986, Straus 1973, Straus, Gelles and Steirunetz 1980, all cited in Straus, 
'State-t~State Differences', p. 8. Straus cautions that these fmdings, however, test the theory at the individual and clinical 
level, not at the society level~ that is, the fmdings do not confum that male dominant societies have higher rates of 
assault. 
Hromsen 1990 in Keys Youngs, loe cit., p. 18. An unanticipated result of a study (refer previous footnote) to determine 
violence levels in male dominant societies was that there was also a high rate of wife beating in those states with the 

greatest economic, educational, political and legal equality between men and women. Straus speculated that result reflects 
marital conflict growing out of rapid change in gender roles and balance of power, but called for further research. Straus, 
toe cit., p. 18. 
S6Dobash and Dobash 1979, Martin 1976 in Straus, loe cit, p. 8. Straus summarised a study which correlAted levels of 
assaults on wives with state-wide measures of status of women and fOWld that the higher the status of women in tbe 30ci&l 
system (in this case, each of the fifty U.S. states comprised a social system), the lower the rate of assault on wives and 
cohabiting partners [also refer previous two footnotes). Straus, toe cit., p. 18. 
"Levinson's cross-cultural anthropological srudy 1989 in Straus, toe cit., p. 8. 
S8chappell and Wilson, toe cit., p. 41 . 
59J.iogg and Brown 1990 in Chappell and Wilson. toe cit. . pp. 41-42. 
~ational Committee on Violence, toe cit, p. 102 and Straus, 'Physical Assaults by Wives', p. 41 . 
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Mental illness and penonality traits 

While the psychological explanation of family violence has been prevalent, research reveals 

that only small numbers of individuals could be identified as mentally ill or personality 

disordered.61 Several personality traits commonly appeared in case studies and surveys, 

including extreme or obsessive possessiveness and control. A study of spousal homicides in 

Australia revealed that most homicides committed by males were preceded by physical and 

emotional violence," ... [t]he latter ... exemplified by the ownership-type of jealousy ... acted 

out in some of the relationships and through the final act", 62 and that jealousy was a 

particularly common variable with estranged couples, playing an important role in one-third of 

the relationships in the homicide sample. This jealousy was described as the "perception of the 

partner as an integral part of the individual". 63 

The literature consistently refers to male perpetrators as "normal" men who choose to be 

violent,64 and are described as having tendencies to be: "socially isolated, distressed, inflexible 

in their thinking, lacking in self-control, lacking in social skills, rigid with respect to sex roles, 

overly dependent; not acknowledging responsibility for their own behaviour; and predisposed 

to excessive alcohol use". 6~ Other researchers describe abusive men as reflecting the "nature 

of masculine socialisation processes that impose demands on men to be aggressive, powerful, 

in control, competitive, and unintimate". 66 

61Queensland Domestic Violence Task Force, loc cit.. Stnlus, loc cit. , p. 41 refe:red to studies by Steels 1978 and Straus 

1980 which revealed about I 0 per cent of abusive incidents were caused by mental illness with the remaining 90 per cent 
"not amenable to pw-ely psychological explanations". The National Committee on Violence, loc cit., p. 21 recorded that 

the incidence of mental illness in homicide offenders was not greater than the general population (Wallace and Bonney 
1987). Easteal's study of spousal homicides found that 25 ofthe 110 cases in the in-depth sample involved a contributing 
factor of psychiatric illness (broadly interpreted). East.eal, loc cit. , pp. 87-89. 

62Easteal, loc cit. , p. 91 . She also cited Bean 1992 that "control is always the primary warning sign for murder. It is abo 

the number one warning signal for violence. Murder is the ftnal irrevocable step, the ultimate expression of men's control 
over women". Ibid. 

63Easteal, loc cit., p. 179. 
64Jenkins 1991 and Paymar Undated in Syke1y, J. 1994. A Rn~irw ofTTW~tmmt Progrrmufor Domutic Viol~ 
Perpetrators. Darwin: Mental Health Directorate. Department of Health and Community Services. p. 4 . 
6.5Faulkner et al. 1992 and Nosko and Wallace 1988 in Sykely, Joe cit , pp. 3-4. 
66Eisi.kovitis and Edleson 1989 and Nosko and Wallace 1988 in Sykely, loc cit, p. 3. 

36 



Mental illness did not explain most cases of domestic violence and research suggested that it 

was a factor in about the same proportions as it was found in the general public. On the other 

hand, there was a high correlation of extreme possessiveness and control in relationships by 

the perpetrator, especially in domestic homicides. 

Other facton 

Stress in relationships due to unemployment and financial pressures was still commonly 

perceived to cause violence in the family.67 In homicides between sexual intimates 

unemployment as a factor was well above the average in the population at large, but the 

researcher cautioned that the relatively high number of Aboriginal offenders61 may have 

distorted that proportion. That study found unemployment was significant in the cases of 

overseas-born offenders. Overall, the study concluded that unemployment was "not a 

catalyst" of the homicide, but "one of numerous threads which interweave and ultimately 

culminate in killing". 69 

In relation to child abuse and neglect, social disadvantage, unemployment and poverty were 

not seen as causal, but could compound stress, social isolation and lack of access to adequate 

resources. 70 Individual and family stresses, such as unemployment and marital conflict, exerted 

pressure on relationships, but while such pressures affect all people and families at different 

times, they do not of themselves cause violence. Unemployment was a factor in all crime, for 

both perpetrators and victims. 7' 

67 According to public opinion gathered by Elliott and Shanahan Research. 1992. A COJmJf~t~tlcon·ort C~ Stwly: 
Violence Again.st Women Community EducotiOfl Progrcur.. North Sydney: Office of the Status of Women. Dt:ptmeut ol the 
Prime Minister and Cabinet. 
68unemployment is considerably higher among tbe Aboriginal population thaD tbe JCDCn) pnpulalioo. 

69wteal, loc cit., p. 92. 
7~ational COW\Cil of the International Year of the Family. 1994. TIN Hazrt oftlw Motur F-.ilia 111 dw Cllll1W ofPt.IHk 
Policy The ls.sve.s in Brit/. Canberra: Australian Government Prinlizl8 Scrvlce. p. 30. 
71Graboslcy 1989 in Keys Young, loc ctl, p. 19. 
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Interaction or key facton 

Current literature concludes that domestic violence is caused by the interaction of key fact on 

present at the individual, family and community level in different cases in different 

combinations. 72 Many experts suggest that violence is caused by individuals who exhibit 

certain personality traits, express certain common attitudes and beliefs, and are reinforced by 

behaviour and attitudes of structures and institutions within society, 13 with cultural nonns that 

support the use of physical violence against partners and children. 74 Male dominance and 

gender inequality are largely supported by societal structures and community views. but the 

factor that "tips the balance" for an individual is still a mystery. Childhood experience of 

violence may have an important role, 7$ but that only applies in some cases - in many, it does 

not. 

Community attitudes 

The National Committee on Violence commented that the principle of using violence to 

achieve what are perceived as legitimate ends was deeply embedded in Australian culture, 

pointing to Australia's European settlement as one of "unspeakable brutality". 76 The 

community's implicit condoning of violence in families was evidenced in a national survey 

conducted in 1987 using a representative sample of 1504 Australians. Findings included that 

one in five considered male violence against their wife to be acceptable in some circumstances 

and one in two did not consider that threatening to hit or actually slapping or smacking a child 

was violence. n 

'12Queensland Domestic Violence Task Force, loc cit, pp. 317-318. 
13Elliott and Shanalwl Research. S~UMttJry of Bockgrotutd IW«udt, p. 9. 
74Keys Young,loc cit., pp. 179-180. 
7$Seddon, N. 1993. Dommie Violence in AILitralio The Ugal Ruf'O'IM (Second Edition). The Fedc:rauoo Press. p 6 . 
76Hughes 1987 and Reynolds 1982 in National Committee oo Violence, 1oc cit, p. 97. Swnmcn alto doct"""'u th1s 
history, with particular refcrenoe to~. Swnmcrs, A 1994. Da-t«J WJtoru tRtl GcJ'1 Po/U:.. Updaled ed.JtaoD. Soalh 
Yam: Penguin Books Australia. 
nPublic Policy Research Centre, Joe cit, pp. 2-3. 
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An important finding of the study was that some people justified a violent act by denying it 

was a form of violence, for instance, many people considered that "parental discipline" was not 

violence. 71 While a followup study has not yet been carried out, 19 more recent consultations 

revealed such attitudes are still common. 80 Another common community attitude was that 

spousal violence was private- one third of those surveyed in 1987 believed domestic violence 

was a private matter to be handled within the family and more than one in four said they would 

ignore the situation if a neighbour beat their wife. at 

In a recent study of public views on child abuse and neglect, there was general agreement that 

"excessive yelling, 'too rough' physical discipline, and substituting physical provisions for 

parental love and time" were not appropriate parental behaviours. However, one in ten 

disagreed with that view, and they were more representative of males, older age groups, 

lower incomes, blue collar and non-Australian born people. Similarly, those who expressed a 

higher tolerance of physical punishments were males, older age groups and those with the 

lowest education levels.12 

Views held by individuals form family and community norms as well as being shaped by them. 

Community surveys and consultations consistently confirm that the community accepts - and 

in some cases expects, as in parenting - some violence between family members. These views 

are also brought into the criminal justice, social services and education systems•J by the 

individuals who hold them. For example, Figure 1 depicts the complex interaction between 

78Ibid. 
~Office of Status of Women indicated in a personal discussion March 1994 that a similar survey would be carried out 
late in 1994 or early 1995. 
10Consumcr Contact. 1993a. Vio/mce Again.Jt Womm Thne PoJteriAdvertiJing Concepl3 for the General Public
Qualitotive Marlut ReJeorch Study. Sydney: Riley Research Pty Ltd. Unpublished; and Conswner Contact, 1993b. 
Violmce Again.JI Womm Community Education Program Slogan Manul Re.Jeorch Study. Sydney: Riley Research Pty Ltd. 
Unpublished. 
II Public Policy Research Centre, loc cit., p. 29. 
12Reark Research Pty Ltd. I 994. A Marlut Reuarch Report on the Public Perception of Child AbuJe and Neglect. North 
Sydney. pp. 13, 16. 
83-rbetc issues will be explored in Chapter IV. 
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components of a culture seen to be conducive to violence towards women and the influence 

these components may exert on the criminal justice system.14 

Figure 1: Interaction of Ideational and Structural Components of a 
Culture Conducive to Violence Against Women. 
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Source: Easteal, Killing the Beloved, p. 185. 
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Examination of some of the major factors correlated with domestic violence suggests that a 

high level of violence would be expected in many Aboriginal families: alcohol consumption, 

abuse and neglect as children, unemployment and victimisation that is prevalent in 

marginalised groups. It is not surprising, then, to find that family violence is endemic in 

Aboriginal communities. 

However, issues in relation to family violence, or "family fighting", are complicated further by 

the debilitative history of Aboriginal people. Aboriginal women writers say violence is a 

84Easteal, loc cit. p. 185. 
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product of the complex intersection of Aboriginal and other Australian concepts of masculinity 

and effects of colonialism and racism. 8~ For example, a year-long study of violence in 

Aboriginal families found patterns within violent relationships similar to general Australian 

patterns, such as the personal cycle of violence, although unique characteristics were also 

identified, such as a high incidence of the use of weapons in the violence. 86 

The twin issues of alcohol misuse and violence in Aboriginal societies have been identified, 87 

and alcohol consumption is correlated with and exacerbated by a number of issues such as 

colonisation and victimisation by white Australia88 and continuing racism at the individual and 

institutional levels. 89 Many Aboriginal women assert that family violence is not traditional in 

Aboriginal families,90 but this is not always agreed.9t 

Discussion: causal relationships 

The literature was clear that no cause and effect relationship between a number of factors and 

family violence could be empirically substantiated. However, examination of the growing 

weight of evidence confirmed high correlations, with particular groups showing marked 

patterns of factors which must be taken into account in developing effective public policies. It 

was also apparent that while the crime of domestic assault in certain respects parallels other 

crime statistics (involvement of alcohol, overwhelmingly male perpetration and victimisation in 

marginalised groups), there were critical differences: in incidences of spousal violence, women 

were overwhelmingly the victims, much violence was hidden and private, and conununity 

attitudes supported a certain amount of violence against women partners and children. There 

was broad consensus in the literature that imbalances in power at societal levels (patriarchy 

8~Keys YoWlg, loc cit., p. 18. 
86Bolger, loc cit., p. 6. 
87Brady 1989, Bolger 1991 , Atkinson 1990 in Keys Young,loc cit, p. 19. The critical relationship between Aboriginal 
alcohol conswnption and Aboriginal violence was reconfumed by Palmer (Appendix C). 
88Elliott and Shanahan Research, loc cit., pp. 12-13; Keys YoWlg, loc cit., 18; Wilson 1982 in National Committee on 
Violence, loc cit. , p. 98. 
89 Atkinson 1990 in Keys YoWlg, loc cit., p. 18. 
90Alk.inson 1990 in Family Violence Professional Education Task F~.loc cit., p. 49. 
91Bolger,loc cit. , p. 12. 
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and gender inequity), community/cultural levels (male dominance) and individual levels 

(gendered roles and imbalances of power in relationships) were prominant factors in family 

violence. 

The most accurate answer to the question "what causes violence?" is "the perpetrator". Why 

certain individuals - in the same community and subject to the same societal structure, nonns 

and pressures, even within the same family - control, abuse, assault, torture and kill their 

partners, their children, or their parents is unclear. At best public policy can take account of 

what is known about the factors correlating with violence in the family: address gender 

inequalities, challenge concepts of male dominance and violent masculinity, explore the 

relationship of alcohol and family violence, infonn the community of the nature and extent of 

the violence it tolerates, address the desperate needs of children in violent homes, and provide 

services to assist the women trapped by violence. 

Incidence 

The majority of family violence has been referred to as part of the "dark figure" of unreported 

crime. 92 It is widely acknowledged that much violence in the family is not reported, and, when 

reported, victims are likely to have suffered over a prolonged period. 93 The reasons given by 

victims underscore many pertinent issues: its "hidden" nature, occurring in the privacy of the 

home and family; the shame, embarassment and guilt attached to the violence which makes it 

difficult to report; and when help is sought, the problem may be minimised by services or 

handled inappropriately.94 Two other factors are a realistic fear of retaliation by the offender 

and denial of the violence, which was a common response of some victims and many 

perpetrators. 

92National Committee on Violence, loc cit. , p. xx.iv. 
93Easteal, P. W. 1988. Literatu~ Rn~iew on Wife Battering: Attitude.J of the Community. Victim.J and Service Providen. 
Canberra; Office of the Status of Women, Department of the Prime Minister and Cabinet. p. 9; also see State and 
Territory domestic violence studies and reports. 
94Elliott and Slwlah.an Research, Joe cit, 7. 
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It has been identified that only a portion of victims of spousal violence call the police, usually 

when the violence proceeds to severe levels.95 Even when incidents were reported to police 

they were not always recorded. This might have been due to lack of resources, "more serious" 

competing demands, uncertainty of the identity and relative fault of victims and offenders, 

and/or reflect the officer's personal judgement that the parties• interests were better served by 

mediation or some other diversion from the criminal justice system. 96 Lack of uniform 

definitions and methodology, as well as uncoordinated data collections, were other factors in 

under-reporting.97 Criminologists report a recent and significant increase overall in the 

proportion of crimes reported to the police, attributing changes in the law, police practices and 

public attitudes: increased reporting of sexual assaults and changes in police statistics were 

shown to have ••coincided quite precisely .. with these changes.98 

Estimated rates 

A rate of nearly one in five families experiencing some violence was revealed by the U.S. 

National Family Violence Survey conducted in 1976. When the study was replicated in 1985, 

the rate was nearly identical; however, those experiencing severe violence99 dropped from 28 

per cent to 6.3 per cent, or one in twenty.100 A Canadian study estimated a somewhat lower 

rate of one in ten married women abused each year. 101 When Straus extrapolated the National 

Family Violence findings to the Australian population, he estimated that in 1984, 578 000 

families had experienced violence and 226 000 had experienced severe violence. 102 

95Estimates based on Statefferritory domestic violence studies suggest less than half the incidence is reported, 
with some as low as ten per cent. 
96Australian Bureau of Statistics 1989 in National Committee on Violence, loe cit., p. 7. 
97Keys YoWlg, Joe cit., p. 22; Bolger,loe cit., pp. 22-23. 
98Chappcll and Wilson, Joe ctt., p. 10. 
99Severe violence was described as assaults which occurred every week or more often and which caused injury. Family 
Violence Professional EdUGation Task Force,loe cit., p. 70. 
100Jbid. 
IOIMcLeod 1980 in Mugford, loe cit., p. 3. 
102family Violence Professional EdUGation Task Force,loe cit., p. 70. 
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There was a high co-incidence of spouse and child abuse; two U.S. studies found rates of 

nearly one in fourto3 and a rate of one in three. 104 An Australian study found at least half of all 

children living in violent households were being abused, with only a third of spousal assault 

victims stating there was no abuse by the perpetrator on their children. tos Incidence of child 

abuse not specifically coinciding with spouse abuse provides substantiated rates of nearly five 

in 1000 aged 0-16; 106 while up to and over half of Aboriginal children are reportedly 

victims. 107 

Pror.Je of violent incidence 

The vast majority of all violent acts are perpetrated by males: 108 90 per cent of all perpetrators 

of serious assault and robberies and 80 per cent of all homicide offenders. 109 Slightly higher 

proportions occur in spousal assault, consistently exceeding 90 per cent, with 93-95 per cent 

most common. 110 There were two areas where the proportion of female perpetrators exceeded 

that of males- child abuse and neglect (not sexual abuse) and homicide of very young 

children.tll,tt2 In a recent study ofhomicides between sexual intimates there was no 

significant variation between the ages of offenders and victims: one-third of victims were in 

their 20s, closely followed by those in their 30s.m The mean age of male offenders was 38.7 

103National CoWlCil of Juvenile and Family Court Judges. 1990. Family Violence: Improving Court Practice 

Recommendatioru from the National Council of Juvenile and Family Court Judges' Family Violence Project. Reno. p. iii. 
104Farruly Violen~ Professional Education Taslc Force, Joe cit., p. 208. 
10~Quecnsland Department of Family Serv•~s and Aboriginal and Islander Affairs, Joe cit. Fact Sheet Six. 
106Australian Institute of Health and Welfare 1993 in Keys Young, Joe cit., p. 24. 
107Through Black Eyes in Neill, Joe cit. 
101A noted criminologist commented that it was "almost astonishing" that more work had not been conducted to determine 
why such a gender disparity exists. National Committee on Violen~. Joe cit. p. 33. 
1~ationaJ Conunittee on Violence, Joe cit., pp. 33 and 99. 
110Quecruland Domestic Violence Task For~. Joe cit.; Jacobs 1986 in Hatty, 1oc cit.; Office of the Status of Women, 
Department of the Prime Minister and Cabinet. 1990. Country Report on Violence Again.st Women in AILStralia, to 
Comm~lth Ministen Responsible for Women..r Affain, Onawa, 8-12 October 1990. 
IIINationaJ Conunittee on Vio1ence,loe cit., pp. 17-8. 
11 2The literature is largely silent on women's violence with response to research fmdings highly controversial. Issues are 
complex and beyond the scope of this paper, but see Straus, Gelles and Steinmetz, Joe cit.; Straus, 'Physical Assaults by 
Wives', Joe cit., pp. 69-70; Pi.zzey, Joe cit., p. 148. 
113These rates then declined until the 60s with women over 60 at greater risk than expected. Easteal, Killing the Beloved, 
p. 178. 
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with females 33 .4. Aboriginal offenders had the lowest mean age at 29.2, with other 

Australian born offenders at 3 9. 3 and overseas-born offenders having a mean age of 44. 1. 11• 

Two domestic homicide studies showed a high proportion of cases with a prior history of 

battering: Wallace found nearly half' I$ and Easteal found that ten ofthe eleven female 

offenders (where presence or absence of violent history was known) had been physically 

battered. 116 The period of separation was a highly dangerous period for a woman - one study 

found that half of the women killed by their spouse were separated or in the process of 

separating. 117 A second study produced similar results, and in five of the seven multiple victim 

killings the partners were estranged. 11 a Findings in the study of homicides between sexual 

intimates showed that in at least one in five cases police had previously been involved or there 

was an existing order or assault charge pending.I I9 

lmpomnt correlations 

Studies of marital homicide have established some important correlations. Australian studies 

show strong relationships between spousal murders and alcohol, 120 history ofbattering,121 

sexual jealousy and possessive fear oflosing their partner.122 U.S. studies established 

correlations of race (Black), social class (lower), unemployment, presence of guns and alcohol 

involvement. 123 Child abuse studies have found significant correlations between the level of 

non-sexual abuse and poverty and economic stress.124 

114Ibld. 

II$Wallau 1986 in National Committee on Violence, Joe cit., p. 17. 
116Easteal, Joe cit., p. 75. 
117Wallau 1986 in Easteal, Joe cit., p. 16. 
118EasteaJ, Joe cit., p. 36. 
119£asteal, Joe cit. , pp. 77 and 181. 
120wallau foWld 46 per cent of either victims or offenders had consumed alcohol. Wallace 1986 in Easteal, Joe cit, p. 
16. 
121 Ibid. Wallau 1986 found 40 per cent of wife killings and 70 per cent of husband killings. 
122Polk and Ranson 1991 found possessiveness was most common with young adult victims, and mostly prior violence, in 
Easteal, loe cit. , 16. 
123Zahn 1989, Reidel and Zahn 1985, Goetting 1989, Howard 1986: all in Easteal, loe cit. , pp. 3-4. 
124Finkelhor, Totalling and Yllo undated in Family Violence Professional Edw:ation Taslc Force, Joe cit, p. I 10. 
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Discussion: incidence 

The true extent of family violence is simply unknown. Factors in under-reporting reflect the 

attitudes and behaviours involved in family violence dynamics on the part of victims, 

perpetrators, police, service providers, and community members in general, as well as data 

collection issues. Increased reporting has been correlated directly with increased awareness. 

However, the rate of severe violence is estimated at one in twenty families, child abuse is 

substantiated at rates of one in 200, and coincidence of child abuse and other family violence is 

reported at rates of one in two. 

Perpetrators are overwhelmingly young males, but females are involved in non-sexual child 

abuse, and a small proportion of spousal assault. Alcohol is correlated in about half of family 

violence, and much higher for Aboriginal families. Marginalised groups overall are prominent 

in family violence statistics, but as a phenomenon it cuts across all social groups. 
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The degree to which many Australians condone violence was also seen as a fundamental 

impediment to achieving a non-violent society. 4 This was illustrated by the behaviour of some 

parents towards their children, where some smacking and slapping was seen as a useful and 

natural part of parenting. The right to hit a child was justified by the status, authority and 

responsibility of the parental role, with some limits imposed concerning how far such "rights" can 

be exercised. Researchers pointed out that the relationship between husbands and wives was once 

almost identical to that between parents and children. s In the 1988 Australia-wide survey of 

community attitudes towards family violence, one in ten did not consider pushing or shoving one's 

wife as violence, while one half did not consider threatening to hit or actually slapping or 

smacking a child as violence, 6 confirming a wider acceptance of parental "licence to hit". 

The belief that assault in the home was private was closely related to the view that some violence 

in families was legitimate. Studies indicated that spousal violence was still largely considered to 

be a private concern despite national media campaigns. 7 The issue became particularly sensitive 

where distinctions were unclear about what constituted violence. 8 

Police were often perceived to believe that a certain amount of violence by a male to a female 

partner was legitimate. If injury was not "serious" and public order was not disturbed, police 

were reluctant to intervene. 9 Myths and stereotypes used by police and the community to 

"abdicate responsibility" included concepts that domestic violence was private, infrequent and 

~atiooal Conunittee on Violen~. loe cit. , p. xxviii. 
SDobash and Dobash, loe cit., p. 10. 
6Public Policy Research Centre, Joe cit., pp. 2-3. 
7EIIion and Shanahan Research, A Communication Concept Study, pp. 13-14. They refered to their 1988 study and noted that 
attitudes had not changed greatly, although there was an increased willingness to discuss these issues. 
1Some sowus specifically excluded family "argwnents" from violence, eg Queensland Domestic Violence Task Fo~. loe cit 

9family Violence Professional Education Taskforce, toe cit., p. 191. This was generally reflected throughout domestic violen~ 
literature. 
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restricted to the poor or minority groups, often leading to the perception of victims as masochists 

and battering seen as justified under some circumstances. 10 

Barrier: service provider attitudes, knowledge and committment 

All reviews of domestic and family violence research highlighted the profound problems 

experienced by victims in seeking help. The first major work based on the experiences of battered 

wives documented case after case of ignorance of spousal violence dynamics by service providers, 

reflecting common attitudes and knowledge of the time. Police, judges, social workers, doctors, 

nursing staff, and religious leaders further victimised the victims who did seek help by failing to 

believe them, trivialising the violence, and reinforcing the "wifely duties" to be perfonned.11 

The situation twenty years later was markedly similar. Sentencing remarks in court matters 

provided useful examples: euphemisms such as "domestic disputes" or "disturbances" in police 

reports and "incompatibility" in divorce pleadings where assaults have occurred.12 Many medical 

practitioners, the professionals to whom women often turned first, have been unsupportive with 

attitudes that ignored the abuse. Attitudes of health workers were found to be similar to those of 

social workers, tending to emphasise reconciliation.13 A study ofhomicides between sexual 

intimates described as "most tragic" those cases where the offender had been in touch with an 

agency or practitioner who "failed to respond to cries for help". 

10£asteal, Literaturr Review on Wife Bonering, p. 14. 
II Piz:z.ey, Joe cit. 
12Hotaling 1988 in Asmus, M.E., T. Ritmcester and E.L. Pence. 1991 . 'Prosecuting Domestic Abuse Cases in Dulluth: 
Developing Effective Prosecution Strategies from Understanding the Dyrwnics of Abusive Relationships'. Hom line Law Review 

15 (1 ): 115-66. p. 121 ~ also Easteal, Killing the Beloved, pp. 129~5. 

13Eastea.l, Literaturr Review on Wife Bonering, p. 25. 
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In the literature concerning victims' attitudes to services, their reponse was "overwhelmingly 

negative, at best ambivalent or detached".14 The exception was women's refuges and shelters, 

with survey data consistently indicating praise by victims. Victims reported that refuge workers, 

unlike other practitioners, did not blame them, but instead helped them to overcome feelings of 

worthlessness and guilt. 15 

A persistent problem experienced by victims of spousal assault was the inability of outsiders to 

understand why they stay in violent relationships. A recent study summarised: 

There are many powerful reasons .. .. The most important of these is fear, and research has 
confirmed that leaving a relationship is in fact often a very dangerous time for a woman. 
Other reasons include financial difficulties, low social support, lack of housing or 
accommodation options, feelings of guilt, shame or self-blame, denial or minimisation of 
the violence, confusion, depressions, feelings of hopelessness or helplessness. 16 

However, this summary neglected several reasons often given by victims for staying, the most 

common being fear that their children would suffer if the family was not kept together.17 

Conversely, the decision to leave the violent relationship was often made when the perpetrator 

became abusive and violent with the children. Other researchers emphasised that love and hope 

for change played a very strong part in keeping women victims.18•19 

14Easteal 1988 in Mugford, Joe cit., p. 7. Similar findings in the U.S .• specifically in relation to the criminal justice system, 
are discussed by Ritmecster, T. and E. Pence. 1992. 'A Cynical Twist of Fate: How Processes of Ruling in the Criminal Justice 
System and the Social Sciences Impede Justice for Battered Women'. In Southern California Review of Law and Women'.J 
Stwiiu 2 (I): 255-92. p. 263. 
15EasteaJ. Joe cit., pp. 22 and 26; Scun, loe cit., p. 264; and Keys Young, loe cit. 

16Keys Young, Joe cit., p. 181. 
17Seddon, Joe cit. , pp. 10-12. 

l8JUtmeester and Pence, Joe cit. , p. 289. 
19Eighty-nine victims in a U.S. study gave the following reasons for starying after the first violent incident: a third 
were just married and realised their mistake; a quarter considered it an accident or one-time event; the rest 
identified love, religious beliefs and guilt. Reasons given for staying after the worst incident were fear of more 
violence, expressed by half. while others identified fear of losing their children and having no housing. Less than 
one in ten said they stayed due to religious beliefs or because they had no money. Ritmeester, T. and E. Pence. 
1992. 'A Cynical Twist of Fate: How Processes ofRuling in the Criminal Justice System and the Social Sciences 
Impede Justice for Battered Women.' In Sou them Ca/ifomia Review of Law and Women's Studies 2 (1): 255-92. 
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Change strategy: community attitudes 

A major factor identified in changing these views has been the "criminalisation" of violence within 

the family. Although legislation regarding assault applied equally to assaults between strangers or 

family members, it was rarely used in the latter situations. 20 New domestic violence legislation 

enacted in every State and Territory between 1982 and 1989 made it clear that such violence was 

criminal. Mandatory reporting of child abuse and neglect was also legislated. However, the 

National Committee on Violence cautioned that hopes for change based primarily on 

implementation of these laws were unrealistic when attitudes in applying the law were 

entrenched. 21 

In 1977 the Royal Commission on Human Relationships stated that changing attitudes towards 

violence should be a high priority, and highlighted the significant role that education could play.22 

This view has been reiterated by virtually all literature relating to domestic violence. 23 The 

Queensland Domestic Violence Task Force called for a first step in addressing spousal violence, 

"to name it, for until we acknowledge it there is little that can be done to assist those affected, "24 

and others called for the "unequivocal rejection" of violence as a means of problem solving and 

control by members of the community and agents of community organisations. 2~ 

Issues which must be addressed in order to effect behavioural change were identified by Easteal, 

who concluded that Australians must understand the reality of domestic violence, including: the 

incidence and degree of injury and its effects on women and children; the family dynamics of 

battering; and that most victims seek help only after prolonged battering. Understanding these 

facts was seen as crucial in confronting myths about violence in the family, including: why women 

20See Scun, Joe cit. for discussion of these issues. 
21Mugford, Joe cit. , pp. 6-7. 
22Family Violence Professional Education Task Force, Joe cit. , p. iii. 
23For example, Dobash and Dobash, Joe cit., p. 234; Mugford, Joe cit., p. 7. 
24Quecn.sland Domestic Violence Task Force, Joe cit. , p. 320. 
25Dobuh and Dobash,loe cit., p. 234. 

51 



stay; the non-criminal view of domestic violence; and that women are solely responsible for 

marital stability. 26 The critical factor of attitudes in addressing deep-rooted assumptions about 

gender roles and politico-legal inequalities between men and women was rea.ffinned. 27 Finalising 

her later study of numerous factors involved in homicides in intimate relationships, Easteal 

concluded that, "The solution lies in taking the 'domestic' out of domestic violence and placing it 

where it rightfully belongs - in the public arena and the criminal courts". 2s 

Research undertaken in 1988 in preparation for the first national domestic violence awareness 

media campaign recommended strategies for targetting particular groups, specifically directed to 

change attitudes. Suggested messages for non-perpetrators were: for women, highlighting 

community concern, the criminal nature of domestic violence, and the role they could play in 

understanding and supporting victims; and for men, eliciting their support for non-violent ways of 

resolving conflict, encouraging their criticism and unacceptability of violence, and supporting 

victims. 29 Messages for victims were to provide infonnation on appropriate and supportive help 

and highlight that violence was not nonnal, for perpetrators that their behaviour was unacceptable 

and a crime, and for service providers that they needed to know and understand domestic 

violence, and to develop and apply skills in dealing with it. 30 

Researchers, policy makers and those involved with domestic violence agree that community 

attitudes are pivotal in addressing violence in the family, making clear that violence is 

unacceptable.31 Prevention was a major and long-tenn goal. 

26Easteal 1988 in Mugford, 1oc cit., p. 8. 
27Mugford, 1oc cit.. p. 8. 
28Eastea1, Killing the Beloved, p. 187. 
29f:llion and Slwlah.an Research, Summary of Background Re3earch, pp. 27-29. 
30f:llion and Shanahan, Joe c1t. , pp. 30-35. 
31National Conunittec on Violence Against Women, Joe cit.; National Committe on Violence, toe cit.; Elliott and Shanahan 
Research, Joe cit.; McGregor and Hopkins, Joe cit. among many others. 
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Intervention 

Violence in relationships can only cease when the perpetrator stops the violent behaviour or the 

victim escapes. Figure 2 depicts those options, as well as the factor of detection by those outside 

the relationship. 

There was little evidence throughout the literature that perpetrators of violence stopped being 

violent by themselves or sought assistance to stop. To the contrary, many offenders reportedly 

denied the extent and effect of their behaviour, or considered that they had a right to be violent. 

Mechanisms for stopping perpetration of violence, at least temporarily, were police interventions 

and court decisions for oustering, protection orders, arrest and charging, and court-referred 

counselling for the offender. In a very small number of cases the death of the perpetrator marked 

the end of the violence. 32 

Escape of the victim, either temporarily or permanently, was the most common way of 

interrupting or ending violence within a relationship. As has been noted, however, there were 

many complex issues involved in the process, including the fact that leaving a violent relationship 

was often the most dangerous time for a victim. Essential factors for escape were: the availability 

of secure housing such as refuges and shelters, homes of family members or friends, or removal of 

the perpetrator from the victim's home through oustering or imprisonment of offenders; legal 

support and advice, either publicly provided or private, including protective orders and divorce as 

an outcome~ and income security. Figure 3 incorporates these conditions. In the case of child 

victims, the State often provided these elements. In some cases violence ended with the homicide 

of the victim. 

32Refer EasteaJ, Joe cit., for discussion of husband-killings and homicide/suicides and multiple victim homicides/suicides. 
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Figure 2. Stopping Violence 
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The third element which could assist in stopping violence in families was detection and 

intervention by any number of individuals, groups and agencies which were privy to or had reason 

to suspect the violence. These could include: family and friends, doctors and other health service 

staff, police, counselling services33, neighbours and clergy. A critical underlying factor was the 

attitudes and beliefs held by individuals involved in interventions which impacted directly on the 

effectiveness of those actions. 

Interventions must impact on three levels: primary services and activities which deal with 

prevention; secondary services which address the crisis situation while it is occurring; and tertiary 

services which provide post crisis support, or "pick up the pieces". 34 Interventions must be based 

on appropriate answers to the three policy issues raised in Chapter I: which specific behaviours 

will be addressed; which particular people will receive attention and concern; and how much 

intrusive intervention into homes can be justified. 3$ 

Most intervention strategies attempted to increase effectiveness in relation to each of these 

elements, including attitudinal change based on awareness, knowledge and understanding of 

family violence. Overall, research has generally been inconclusive in relation to the effectiveness 

of specific interventions, although the most consistent has been the provision of escape for victims 

through refuge and support services. Changes in legislation when accompanied by change in 

police practices have increased the likelihood of decreases in perpetrator violence, particularly 

when coupled with perpetrator programs. 

3J Agencies include alcohol and other drug programs, child protection workers, crisis intervention, psychologists and 
psycluatrists, relationslup counselling and soc tal workers. 
34 Healey, J. 1984. After the Refuge. A Study of Banered Wives in Adelaide. Adelaide: Department for Community Welfare 
Soulh Australia. p. 52. 
3.SGclles and Loseke, Joe cit., pp. 361-362. 
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Intervention: critical timing of interventions 

It was generally agreed that domestic violence strategies were most appropriate and effective at 

the earliest possible stage of intervention. In a recent study, some 200 service providers from 

domestic violence services as well as alcohol and drug fields, the police and the judiciary, all 

emphasised the importance of early intervention. The 60 women victims in that study advised 

other women "not to put up" with the violence.36 

The Queensland Domestic Violence Task Force called for existing services to provide training and 

resources so that family violence was identified early and appropriate interventions implemented. 37 

They suggested three critical interventions: the adoption of policies and practices to apply criminal 

law and provide legal remedies; train and alert service providers to help break the cycle of 

violence and mitigate the effects of violence; and increase community awareness and 

understanding of domestic violence. 38 The largest group of notifiers of child abuse where the 

child was less than one year old was health services. Consequently, they were ideally placed to 

prevent child abuse and reduce its occurance. 39 

At the other end of the continuum of violence was the high-risk period of estrangement when the 

woman victim remained a vulnerable target for months afterward. 40 Homicide research reported 

that half of the women killed by their spouse were separated or in the process of separating from 

partners at the time of their murder. 41 

36Kcys Yowtg, loc cit., p. 182. 
37Quccnsland Domestic Violence Taskforce, loc cit. , p. 324. 
31Ibid, p. 327. 
39calvert, G. I 993. Prrvmring Child Abu.re A Notional Strategy. National Child Protection Cowtcil. p. 57. 

~l.loccit.,p.l81. 
41Wallace 1986 in Easteal,1oc cit., p. 16. 
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Intervention: perpetrator responsibility 

Most recent literature was clear that perpetrators of violence were responsible for their own 

actions and must accept that responsibility. Regardless of the complexity of factors that might be 

present prior to a violent action, it was "not alcohol that causes the hand to raise and hit",42 

neither did unrelenting stress cause a perpetrator to batter his partner, nor does a child provoke a 

sexual assault. The National Committee on Violence strongly presented the view that individual 

Australians were responsible for their own actions. 43 

Intervention: policing perpetrators 

One key issue in relation to policing and family violence was arrest policies, including pro-arrest 

and mandatory arrest, and police discretion in arrest. In 1981 the Minneapolis Police Department 

conducted an experiment to test three arrest practices: arrest, ordering the offender from the 

premises for 24 hours, and simply trying to mediate, or restore order. The study found that 

"arresting the offender was the most effective means of reducing the likelihood of new violence" 

compared with the other practices. 44 The experiment was replicated in six other cities with 

differing results, primarily that "no difference" was found in effectiveness between the practices. 

There were, however, some differential effects among the studies which showed that arrest was a 

deterrent to some offenders, such as those with strong local ties, but with other individuals, arrest 

appeared to serve as motivation for new assault.45 Berk concluded: 

Perhaps a better strategy is to focus on the high-risk offender, defined, insofar as possible, 
by prior record and the seriousness of the immediate offense. For such individuals, arrest 
could be coupled with interventions that would help to protect victims. 46 

42Discussion with Dr. Shirley Hendy, Director Alcohol and Other Drug Services, Northern Territory Department of Health and 
Commwlity Services, 1994. 
43National Committee on Violence, loc cit., p. xxix. 
44Berk, R.A. 1993. What the Scientific Evidence Shows On the Average, We Can Do No Better Than Arrest.' In Currmt 
Controv~ni~s on Family Viol~nc~. eds. R.J. Gelles and D.R. Loseke. Newbury Parle: Sage Publications. p. 329. 
45Ibid, pp. 33()..331 . 
46Ibid, p. 333. 
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A second set of issues related to discretion used in applying legislation. Some studies have shown 

"little correlation between injury to the victim and arrests" with arrest based more on other 

factors, such as how the victim and offender related to the police, on officers' value systems. and 

on victim preference. 47 On the other hand, two factors which impacted on the degree of officer 

discretion used in domestic violence cases in the U.S. were class lawsuits in the late 1970s 

resulting in police treatment of spousal assault as stranger assault, and individual lawsuits against 

negligence of police in failing to protect victims through arrest of perpetrators . .., 

There was unresolved controversy in the literature regarding the precedence of victims' 

preferences regarding arrest over pro-arrest and mandatory arrest policies. 49 Another factor in 

discretion related to personal bias and value judgements of police officers which may result in 

certain groups of individuals being more or less likely to be arrested. so 

Intervention: perpetrator programs 

Sykely's 1994 review of literature relating to perpetrator programs summarised that: 

the subject is controversial: program evaluation methods vary; there is disagreement as to 
what treatment approach is the most effective; there is no comprehensive knowledge base 
regarding treatment outcomes; and there is a fear that the provision of men's services will 
decrease funding for women's services. Despite these issues, there is a serious concern 
that "while victim's needs must remain paramount, it remains the case that the source of 
the problem is not being addressed. Perpetrators and potential perpetrators must be 
targetted"'1·'2 

47Buz.awa and Buz.awa 1990 in Buz.awa, E. and C. G. Buzawa. 1993. The Scientific Evidence IS Not ConclUSive.' In C ltln-ml 

Controversies on Family Violence, eds. R.J. Gelles and D.R. Loselce. Newbury Pad: Sage Publications. pp. 339-J.40. 
48Ibid, p. 342. 
49for example, Ibid. 
'Om cases monitored by the Duluth Abuse Intervention Project, the percentage of nunonty males arrested dcac:ucd from 33 1D 

11 per cent and arrest of women has increased from 0 to I I per cent. Pence, E. 1988. Banercn Programs: Slt•/h"J/roM 
Community Collusion to Community COtrfrontatiOtr . Duluth: Domestic Abuse lntcrventJon ProJect. p. 17. 
' 1Mugford 1989 in Sykely,loc cit. , p. 3. 
S2Jbid. 
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It was widely stated that perpetrators needed outside help to make them recognise they had a 

problem. 53 Elliott and Shanahan Research found that perpetrators did not identify themselves as 

"wife-bashers' and denied and minimised levels of the violence as well as the consequences; the 

theme of "domestic violence is a crime" had no meaning for them and they did not see their 

behaviour as criminal. 54 Court-ordered programs for offenders were seen both as controversial 

and necessary. 

Intervention: service issues 

The National Council on Violence Against Women stated that women subjected to violence 

should have: the right to call the police, support by trained officers, secure protection orders, 

access to appropriate services, the ability to lay criminal charges, crimes compensation, access to 

affordable 'out of tum' housing, social security benefits for self and children, and assistance to 

return to education or employment. 55 

EasteaJ reported that increased monies and effort for victims' services in the U.S.A. had been 

correlated with both fewer battered women perpetrator homicides~6 and lower rates of women 

killed by intimate male partners"- the study which found the latter also showed that domestic 

violence laws played a similar reducing role. 

nEll ion and Shanahan Research, Joe cit., pp. 20-2; Palmer lilcened perpetrators to "people on a treadmill who cannot get off 
wtless someone gives them a push". Palmer, National Fonun on Domestic Violence Training; and Pizzey noted that the violent 
men whose families came to the refuge were "trapped inside their pattern of violent behaviour ... •. Pizzcy,loe cit., p. 142. 
54Ellioa and Shanahan Research, Joe cit., pp. 20-2. 
5~atJonal Conmutt.oe on Violence Against Women, loe cit., p. 9. 
56 Jurik and Winn 1990 in Eastcal, Joe cit., p. 183. 
57stout 1989 in Ibid. 
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In relation to services for victims of spousal and other family violence, Keys Young found: 

It is apparent from this study that current domestic violence services cannot meet the 
demands placed upon their services . ... The critical issues often relate to response time and 
length of service, and additional services are uniformly regarded as being essential by the 
women. domestic violence services, alcohol and other drug services, and the criminal 
justice system. ss 

Keys Young documented that alcohol and drug services frequently encountered domestic violence 

either through disclosures by victims or perpetrators, and, not only did these disclosures present a 

number of dilemmas for workers, including legal, ethical and professional difficulties, but they also 

demonstrated the need for contact across agencies for training, support and referral. S9 Table 2 

summarises the issues identified through that study in relation to other services, including police, 

domestic violence and child protection. Similar issues were found for child protection agencies, 

agreements under the United Nations Declaration of the Rights of the Child were important 

considerations. 60 Suggested strategies for dealing with family violence in services are provided in 

Appendix F. 

S8Keys Young, loc cit., p. 184. 
S9Ibid. 
60family Violence Professional Education Taskforce, loc cit., p. 216. 
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Table 2: Alcohol And Violence Against Women and Children Implications or Service Provision 
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Models of intervention: Duluth 

The Domestic Abuse Intervention Project (DAIP) commenced in Duluth, Minnesota in 1980. 

This internationally known and replicated service is based on a consistent approach to domestic 

violence across the police department, county jail, the district court, both the city and county 

attorneys, the probation department, the battered women's shelter and three mental health 

agencies.61 DAIP pioneered the development of court mandated banerers' treatment.62 

Features of the model, summarised in Table 3, include: a pro-arrest63 no-drop6-4 policy by police; 

visits to both victim and perpetrator by volunteers within a few hours of the incident; pre-sentence 

investigations prior to court recommendations; court-ordered perpetrator program while jail 

sentence stayed; participating agencies agree to cease marriage counselling while the offender 

completes the perpetrator program; and tracking of cases by DAIP to ensure agencies comply 

with the agreed policies. 65 The model is further described in Appendix E. 

Recidivism rates were researched in a longitudinal study, and showed that 40 per cent of 

offenders were either back in the criminal justice system for battering or having a protection order 

against them. The project estimated that a further 20 per cent were likely to be still battering but 

not caught, and stated that these results were similar to other treatment programs such as 

substance abuse. 66 In another evaluation, 80 per cent of the women who used the project in the 

mid 1980s were no longer being battered. 

61 Paymar, M. Undated. Domestic Assault: Building a Coordinated Community Re3porut. Brisbane. Presented to the 
Challenging the Legal System's Response to Domestic Violence 1994. p. 10. 
62National Council of Juvenile & Family Court Judges. 1992. Family Violmct Slalt-of-tlrt-Art CMrt Progrrmu. Reno. p. 6. 
63Mandatory arrest where probable cause was established. Paymar, Joe cit., p. 10. 
64Police were "generally not prepared to dismiss cases even if the victim wants charges dropped". Ibid. 
651bid, pp. 10-12. 
661bid, pp. 1 and 14. 
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Models of intervention: Queensland 

Whereas the Duluth model is an integrated approach across systems and services in a city of90 

000 people, the Queensland model is a State-wide model across departments, sectors and 

services. The Queensland model was launched in August 1992 with a Policy Statement on the 

Prevention of Violence Against Women. This approach used a "point of intervention" policy 

framework rather than a portfolio, or departmental, approach, and provided guiding principles 

which "incorporate important understandings about the nature of male violence against women".67 

Elements of the policy include: consultation, coordination and planning; statutory responsibilities; 

prevention and early intervention; crisis and support services; community education; and 

training. 68 

Key components of the Queensland model are: domestic violence safety protocols for all 

magistrates courts; findings of research currently being undertaken on perpetrator counselling to 

be developed as funding guidelines; case management approach for clients in refuges; a 24 hour 

telephone information. counselling and referral service, currently handling 2300 callers a month; 

and the Queensland Domestic Violence Council with equal government and non-government 

representation plus the Queensland Chief Stipendiary Magistrate.69 Additional elements include 

strategies for social change through community education and advocacy strategies, combined 

efforts of Government and the community, effective coordination, and a consistent and timely 

response, holding the perpetrator accountable. 70 These elements are referred to as the "basic 

infrastructure for a co-ordinated response", summarised in Table 3. The model is also illustrated 

67Ma.son, C. 1994. Prrventing Violence Against Women The Queensland Government Response to Domestic Violence in the 
Contut of the Policy Statement on the Prevention of Violence Against Women. Brisbane. Presented to Challenging the Legal 

System's Response to Domestic Violence. p. l. 
68Ibid, pp. 4-5. 
6~obin.s, A.l994. A Coordinated Statewide Strategy for Change The Queensland Government's Respon3e to Domestic 
Violence. Domestic violence Policy Unit, Division of Community Services Development, Department of Family Services and 
Aboriginal & Islander Affairs. pp. 7-10. 
70Jbid, p. l l . 
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in Figure 4, where any agency may be the first point of contact for a person experiencing domestic 

violence, and that agency is linked to the integrated system. 71 

Figure 4: Queensland Domestic: Violenc:e Servic:e Network 

DVRC- Domestic Violence Resource Centre 
SAAP MAC - Ministerial Advisory Committee on the 

Supported Accommodation Assistance Program 
DVPU - Domestic Violence Policy Unit 
QDVC- Queensland Domestic Violence Council 

Source: Robins, A Co-ordinated Statewide Strategy for Change, p. 12. 

71Ibid, p. l3. 
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Other models 

In 1992 the U.S. National Council ofJuvenile and Family Court Judges selected 18 family 

violence projects which presented "state-of-the-art" court programs on family violence, 

demonstrating "exceptional practice and experience" in a particular area. n including the 

Domestic Abuse Intervention Project. The report stated that the development of family violence 

policies must be guided by practice, in "a sharing and evolutionary process which must 

continue". 73 

The selected programs were said to: 

stress the importance of having a coordinated response to family violence. one that 
includes effective law enforcement, prosecution, court policies, and treatment programs. 
Often that coordinated response revolved around a F amity Violence Council or other body 
which focused upon family violence. 74 

Themes common to the eighteen programs were that : all achieved change in the legal system. 

including systemic changes such as mandatory arrest and no-drop polices; learned from each 

other; and continued to change. 7S 

Strategy recommendations 

Since 1985, a number of national bodies have recommended broad strategies to deal with spousal 

and other family violence. These groups include the National Conference on Domestic Violence 

in 1985, the National Committee on Violence 1989-1990, the National Committee on Violence 

Against Women 1992, the National Child Protection Council 1993, and the National Council for 

the International Year of the Family 1994. An overview of those organisations and their 

recommendations is provided in Appendix G, as well as recommendations of the National Council 

of Juvenile and Family Court Judges in 1990 in the United States. 

72National Council of Juvenile & Family Court Judges, loc cit, pp. 5 and 7. 
73Ibid, p. 4 . 
74Ibid, p. 5. 
75Ibid, p. 6. 
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Recommended strategies can be summarised with three major aims and objectives: criminalise 

violence in the family thus eliminating its "legitimisation"; redress power imbalances which have 

resulted from the sexist character of society; and break the cycles of violence in families by 

providing appropriate services. Table 4 displays these recommendations. 

In 1992 the United Nations Committee on the Elimination ofDiscrimination Against Women 

(CEDA W), considering gender-based violence to be a form of discrimination which seriously 

inhibited women's equal rights and freedoms as well as a fundamental violation of human rights, 

made recommendations to the States. These called for similar strategies: legal measures 

protecting women against all kinds of violence; preventive measures, including programs to 

change attitudes regarding men's and women's roles and status; and protective measures for 

victims of violence or those at risk. 76 

Most effective strategies 

Research conducted by the Queensland Domestic Violence Task Force in 1988 and Keys Young 

in 1993 sought to identify strategies perceived to be most effective. Results of those studies 

appear in the last two columns of Table 4. The Queensland Domestic Violence Task Force stated 

that views consistently received in submissions and consultations called for five key elements in 

addressing violence in the family : better legal protection for victims; greater awareness in the 

community of the problem; education to reduce incidence of the problem; training for service 

providers to assist in dealing with the problem; and provision of treatment programs for 

perpetrators. n Keys Young reported that service providers and policy makers identified the 

76National Council on Violence Against Women, loc cit., p. 41 . 
nQuoensland Domestic Violence Task Force, Joe cit., p. 318. 
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following factors as "most effective" in addressing domestic violence: legislative amendments and 

"criminalising" of the violence; community education campaigns, such as "Break the Silence";78 an 

improved police response; expansion of women's crisis accommodation; supportive services for 

women and their children; and the existence of a domestic violence strategic plan combi.ned with a 

local approach. 79 

Overall, those strategies deemed most effective provided for criminalisation of family violence 

which includes enactment and implementation of legislation, education of the community, and 

provision of services to assist in breaking cycles of violence in families. Two particular strategic 

factors which impact on public policy and effective strategies are located among the 

recommendations. 

Strategic: factor: family violence policies 

Together, all spheres of government were seen to play important roles in pursuing the goal of a 

violence-free society, with the Prime Minister, Premiers and ChiefMinisters as pivotal.80 Within 

and across these spheres, three key elements in relation to domestic violence policy and practices 

have been identified : coordination of the conceptual basis on which action is based, development 

of policy to direct the action, and design of social practices to carry out the action. 81 Consistency 

of approach was identified as critical to the development of domestic violence policy and its 

implementation. Keys Young concurred with other researchers that consistent messages about 

the unacceptability of violent behaviour were important, whether in dealing with the police, the 

courts, perpetrator programs, alcohol and other drug agencies, or other services. 82 

78su.ch as 'Break the Silence', conducted by the Office of the Status of Women. Department of the Prime Minister, 1989-91 · 
79J<.eys Yowtg, Joe cit., p. 157. 
~ational Conunittee on Violence Against Women, loc cit. , p. 24. 
111bid, p. 22. 
12Keys YOwtg,loc cit, p. iv. 
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State or Territory domestic violence strategies were considered effective in addressing domestic 

violence by those consulted by Keys Young, 83 and the researchers documented that, at the end of 

1993, the following policies were in place: Queensland, whose violence against women policy had 

principles applying to all Departments; and Victoria, which had very general policies within the 

context oflaw and criminal justice. A comprehensive strategic plan was in place in New South 

Wales and South Australia regularly monitored progress on earlier recommendations. The 

Northern Territory was cited as developing a strategic plan [subsequently announced April 

1994],and Tasmania and ACT were reportedly considering policies or plans. Only Western 

Australia had no current policies. 84 

Comminment and involvement at the local level was frequently identified as a critical factor in the 

achievement of domestic violence strategies. The National Child Protection Council identified the 

importance of local level involvement, referring to evidence that child abuse prevention would not 

be successful without partnership between local initiatives and national strategies. 85 A multi-

agency task force approach was considered essential by some to break down barriers, maximise 

flexibility and create cohesive, cooperative approaches. 86 

Strategic factor: criminal justice system 

The need for the criminal justice system to demonstrate appropriate and consistent principles of 

intervention in relation to family violence was underscored throughout the literature. The system 

is charged with responsibility for administering and interpreting the law in determining arrest, 

reaching decisions on protection order applications, determining child custody and access, 

finalising divorce settlements, conducting trials and sentencing in various matters including 

homicides. The conflict experienced in relation to the Family Law Act where decisions to protect 

131bid., p. 157. 
141bid, pp. 162-164. 
I.Sca1vcrt, Joe cit., p. 55. 
86pa1mcr, Joe cit. 
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family structures may fail to take account of family violence issues was highlighted, and the need 

for reform underscored. 87 

Another issue which received attention was the need for prosecutors to understand the 

fundamental dynamics of abusive domestic relationships in order to resist pressures brought to 

bear as they sought to maximise protection for victims and in order to devise strategies and 

methods to overcome the "unique obstacles which have hindered past prosecution efforts". 88 The 

failure of a specifically protective function of legislation was revealed through an analysis of 

homicides between sexual intimates when it was obvious that, " .. . existing domestic violence laws 

did not safeguard the lives of any female victims in the sample". 89 

Innovative strategies 

Several innovative strategies were suggested through the literature. The Victorian Law Reform 

Commission suggested women at risk wear alarm transmitters, 90 and such a project is currently 

being piloted in England.91 Another suggestion was to check the assault records of those who 

bring in brides to Australia. 92 

Discussion 

Prevention of violence in the family was seen as a critical factor, relying on a number of attitudinal 

changes and altered societal norms and structure, but were essentially long-term goals. 

Intervention strategies to cease violence through changes in perpetrators were also seen as 

87Thacker, A. C. I 994. Conflicu in th~ Law: Rights and Duti~J Und~r th~ Family Law Act. Presented to Challenging the Legal 
Sytcm's Response to Domestic Violence Conference. Brisbane. pp. 2, 9. 
BIAsmus and Pence, loe cJt., p. 158. 
89£ast.eaJ, Joe cit., p. I 82. 
90r:asteal, Joe cit. , p. 183. 
9 1 Department of Health and Conununity Services. 1994b. Th~ TunJtoll Monitoring Conc~pt- Working Party Report. Darwin 
Unpublished. 
92Easteal,loe cit, p. 180. 
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essential, but less realistic in the short term than providing for escape and support for victims. 

This need was restated as a fundamental principle in virtually all domestic violence literature,93 

and included emergency support in a secure environment, accommodation and income support, 

legal support and assistance, and in the longer term education, employment and training. These 

were all aspects of emergency needs and longer term independence. 

Criminologists confirmed that victims as well as offenders of crime overall, including spousal and 

other family violence, were found most frequently in the margins of society, and argued strongly 

that on a societal level Australia needs to reduce marginality of certain social and racial groups 

and limit the possibility ofvictimisation of those groups. To rely merely on "tougher law and 

order" and increased services, does not refect the links between victirnisation and a range of 

conditions which inhibit or exacerbate it. 94.9S 

Overall, policies, interventions and strategies focussed on addressing all of these issues 

simultaneously, consistently and cooperatively. 

93For example, Queensland Domestic Violence Taslc Force, loc cit~ National Committee on Violence Against Womcn,loc cit 

94Chappell and Wilson, loc cit. , p. 54~ also Straus, 'State-to-State Differences', Joe cit., p. 22. 
9Snus view was also expressed by members of the community during a consultations concerning community views about 
domestic violence conducted in preparation for a second national media campaign. Very broadly, those consulted thought 
VIolence was more likely to occur to anyone seen as weak, Wl8ble or unlikely to defend themselves and/or 'different' from the 
perpetrator, such as the elderly, gays, ethnic groups, Aboriginals and women. Elliott and Shanahan Research, A 

Conununication Concept Study. pp. 20-1 . 
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Early initiatives 

CHAPTERV 

FAMaY VIOLENCE AS A POLICY ISSUE 

IN THE NORTHERN TERRITORY 

Domestic violence became a public issue in the Northern Territory when the Domestic Violence 

Committee in Darwin organised a week-long phone-in in February 1983. The committee 

comprised concerned women, police officers and other community members who wanted to 

"identify significant patterns of domestic violence in the Northern Territory, and to gather 

information about people's experiences in help-seeking which could be used to suggest ways of 

improving services and facilities" . 1 

Ninety-two usable responses were taken, a rate much higher than that of similar surveys 

conducted in other states. 2 The self-selecting sample, however, was comparable, with an under

representation of certain ethnic groups, the unemployed and those in poverty.3 The report of the 

phone-in suggested that "the problem deserves local attention", and cited high proportions of 

callers with young families with no supportive family close by, and high rates of alcohol 

consumption, which correlated strongly with domestic violence. 4 

Callers reported two help-seeking patterns: when first confronted with violence about a third each 

reported turning to friends and to relatives, about one in five each turned to the police and to 

doctors, and over one in ten turned to refuges with a similar number to Marriage Guidance. s 

1d'Abbs, P. 1983. Domestic Violence in Darwin: Report on a Phone-In Conducted 5-11 Feb1W1ry 1983. Melbourne: Institute of 
Family Studies. p. 4. 

2If rates were comparable to those in South Australia in 1980 and Victoria in 1982, only 17 calls would have been taken. Ibid, 
p. 6. Other survey Wtderta)cen were the Australian Capital Territory and New South Wales 1985, Western Australia in 1986 
and Queensland 1988. Farruly Violence Professional Education Task Force, Joe cit., p. 69. 
3d'Abbs.loc cit., p. 9. 
41bid, pp. 3-4. 
'Ibid, pp. 35-36. 
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Later when dealing with the violence, callers turned to doctors, police, refuges, Departments of 

Community Development and Social Security, alcohol treatment agencies, solicitors and Crisis 

Line. Fifty to eighty per cent found agencies helpful, with two exceptions: public housing 

authorities and police. 6 

Policy implications of the study were identified in three categories of need: counselling and moral 

support for victims and perpetrators; protection for victims of violence; and resource information. 

The first category was seen as assisting those remaining in relationships and the second was 

largely assistance to those wanting to escape, whether temporarily or permanently. Two policy 

"packages" were recommended: accessible, effective counselling services for both victims and 

perpetrators; and accessible services offering protection and material-aid. 7 

An immediate effect of the phone-in report was the commissioning by the Minister for Community 

Development of a review of domestic violence services, carried out that same year. Four 

objectives framed the research project: to identify existing services for people in domestic 

violence relationships; to examine their role and assess their use; to identify gaps in service 

provision; and to recommend steps to overcome these deficiencies. 8 A number of 

recommendations were made, including: a public education campaign and working party as 

preventive strategies; emergency intervention such as extended legislation, a crisis-call out 

service, 9 and coordination between police and crisis counselling; remedial measures including 

counselling across services; and others, including professionals meeting regularly, a pilot for 

counselling violent men, further investigation of indigenous mechanisms for controlling violence, 

and counselling suggestions for small communities. to This 1983 study is still the only 

6Ibid. 
7Ibad, pp. 27-28. 
1d'Abbs, Domestic Violence Betwen Adult.J in the Nonhem Territory, p. I. 
~ recommendation was made again in the 1992 report of the Domestic Violence Task Force, in the 1993 submission of the 
Northern Territory Committee on Violence Agamst Women, and by fonner Northern Territory Cornrrussioner ofPo1ice, Palmer 
Appendix C. 
tod'Abbs, lex: cit., pp. 101-116. 
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comprehensive statement of domestic violence incidence and service networks in the Northern 

Territory, and it focussed primarily, but not exclusively, on Darwin. 

There was some reported reluctance among Government officials at this time "to listen to 

women", but there was some Ministerial support. 11 Refuges were reported to have had to 

continually "fight for funding". 12 In 1986 the Minister for Community Development brought a 

consultant, Marilyn Gaither, from the U.S. to advise Government on domestic violence although 

there was no specific reference material on the Northern Territory available from that consultancy. 

However, until 1988 domestic violence remained a relatively quiet issue in the Northern Territory, 

and during this time many women "in strategic places", including the Women's Advisory Council, 

the Office ofWomen's Affairs and the Department of Law, continued to work on domestic 

violence as an issue of public concern.13 As a parallel but then unlinked issue, mandatory 

reporting of child abuse commenced in 1983 with amendments to the Child Welfare Act which 

were incorporated into the Community Welfare Act 1984.14 

National events 

The Northern Territory participated in a number of national initiatives relating to family violence 

during this period (Table 5 sets out these and other key events). The Northern Territory 

Commissioner of Police took an active role in the National Committee on Violence fonned in 

1989 following the Hoddle Street and Queen Street killings and subsequent Gun Summit. 

Coinciding with these events were the conclusion of the International Decade ofWomen and the 

commencement of community consultations by the Office of the Status of Women in the 

Department of the Prime Minister regarding a national agenda for women, with domestic violence 

11Pcnonal disclWion with those involved in this initiative, May 1994. 
1 2Pcrsonal discussion with those involved, October 1994. The history of the development of the refuges in the Northern 
Territory would provide useful docwnentation. 
IJpersonal discussion with those involved, May 1994. 
14penonal discussion with Department of Health and Conunwlity Services staff, October 1994. 
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emerging as a priority concern, both in 1985. That same year the Australian Institute on 

Criminology held a national domestic violence conference in 1985, and in 1987 the Office of the 

Status of Women commissioned research for a three year public education campaign against 

domestic violence, followed by the formation in 1990 of the National Committee on Violence 

Against Women. 

Domestic violence legislation 

During the 1980s all States and Territories enacted specific domestic violence legislation, with 

South Australia, New South Wales and Western Australia commencing first in 1982, followed by 

Tasmania in 1985, the Australian Capital Territory in 1986, Victoria in 1987, and Queensland and 

the Northern Territory in 1989.15 Chief Minister Marshall Perron introduced new draft domestic 

violence legislation in the Legislative Assembly in May 1988, 16 to "reinforce the right of all people 

to live in safety in their own homes without violence".17 

One ofthe "most significant" features ofthe legislation was the "ouster provision", 18 which 

provided for the removal of the perpetrator from the home rather than the victim . The Chief 

Minister stated that the legislation would reduce the trend "that for too long, victims of domestic 

violence have had to flee the sanctuary of their home", and explained that the provision to oust 

was innovative, therefore limited to spousall9 "disputes", and would be monitored. He called for 

police to take a "very positive role in relation to this legislation", also referring to increased police 

powers in relation to making applications for restraining orders. 20 However, there was little 

documentation on the implementation and effectiveness of this provision. 

ISFamily Violence Professional Education Task Force, Joe cit., p. 181. 
16Parliamentary Record, NT Legislative Assembly, 7-26 May in McDonald, Joe cit. p. I. 
17Domestic Violence Task Force. 1992. Final Recommendations from the Report of the Domestic Violence T a.Jk Force on the 
Effectivmeu of the Domestic Violence Legislation. Darwin. p. 7. 
18Palmer, Appendix C. 
' 9spousal included former and de facto spouses. 
20parJiamentary Record, NT Legislative Assembly, 22 November- I December 1988:5257 in McDonald, M. 1992. Report to the 
Office of Women 3 Affairs Domestic Violence Data Collection Project. Darwin. p. 2. 
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International 

Chiswick Womens Aide, London 
International Decade of Women starts 
International Women's Year 
Domestic Abuse Intervention Project 
(DAIP) in Duluth, Minnesota, US 

End of International Decade of 
Women, Nairobi 
UN General Assembly adopted 
domestic violence resolution. 

Table 5: Family Violence- A Public Issue 
A Chronology of Key Events to the Northern Territory 
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Violence Against Women I Violence 
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Violence Melbourne. 
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------~~~ 
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Margaret Case, fonner NT 
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NT Womcns Health Policy 
including DV 
Domestic Violence Legal 
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In 1989 the Northern Territory Legislative Assembly approved the proposed amendments to 

existing legislation, 21 collectively termed "domestic violence legislation", introduced in November 

1989 [ensure accuracy on this ).22 These amendments were described as the "culmination of over 

seven years of community and government action to ensure legal recognition and remedy for 

victims of domestic violence". 23 In addition to the provisions previously mentioned, the 

legislative package also provided for: a wide definition of violence to include actual or threatened 

physical injury to spouse or partner; spouse defined to include Aboriginal traditions; restraining 

orders against perpetrators; applications for orders by spouse or police; interim orders by 

telephone~ breach of an order a criminal matter~ and recognition and enforcement of domestic 

violence orders from other Australianjurisdictions.24 Appendix H provides a list ofNorthem 

Territory legislation relating to spousal violence and child abuse, although the two areas are 

regulated by separate legislation. 

At that time a "strategy" was approved which enacted many ofthe recommendations ofd'Abbs' 

reports, including those legislative changes, $70 000 for a public education campaign, increased 

funding for Crisis Line to provide a post crisis counselling service and conduct training seminars 

for urban and regional centre counsellors, and provision for police in-service training programs. 2~ 

The media campaign featured pamphJets (later translated into eight most commonly spoken 

languages, launched jointly on International Women's Day 1991 by the Northern Territory and the 

Commonwealth26), advertisements for the media, a video "Speaking Out Against Family 

Fighting", and a set ofposters.27 

21The Jwtic~ Act, the Police Admini.Jtration Act and the Boil Act were amended. 
22More fully detailed in the report of the Domestic Violence Task Force, loc cit, p. 9. 
23Ibid, p. 1. 
24Ibid. 
25Domestic Violence Task Force, loc cit, p. 7. 
26Ibid, p. 15. 
27Ibid. 
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In 1990 the Chief Minister established a committee to report on the effecttvenes.s of the new 

Jegislation.11 convened by the Office of Women's Affairs in h.is Depanmc:nt and compnsa~ 

representatives of women's refuges and crisis counselling services. the crinunal justtce ~em and 

Departments of Law, Housing, and Health and Community Services 2t The comrruttee had a 

number of objectives, including: working towards an integrated data collection system. 

maintaining the focus of the national domestic violence education campaign and other educauon 

and training-related activities; and seeking comments from victims on their experience wuh the 

legislation as well as provision of other feedback on needs for services JO The commttte also 

undertook analysis of applications for protective orders. considered housing issues relattve to the 

ouster provisions, 31 and dealt with matters unable to be resolved at the agency level 

The interim report ofthe task force reported that women had advised that . in the six months 

following the enactment of the legislation. police generally "appeared to fail to understand or 

know about the legislation or acknowledge that they have received specific training in its usc· n 

Issues regarding violence against Aboriginal women were not considered by the Task Force as the 

Bolger study had recently been published and recommendations were noted as being implemented 

by the police. 33 

The Task Force made a number of recommendations in their 1992 report. re-emphasising early 

identification and treatment of domestic violence cases by health professionals.~ increased 

2Boriginally ca.llcd the COIMUttce to Rev1ew the lmplcmcntaUOD of the Domalx VdcDc.c I «'11"'-Mlll.. Wier caUod dw 

Domestic Violence Task Force. !bad. p. I . 
29Jbid, p. II. 
30Jbid, p. 12-13. 
31 Issues such as continuation of lcues and sutmdics m cues where the ousted mak J*tnef ..a the ~ owaa or !c-. ol 

the premises. Ibid. pp. 16-17. 
321bid. pp. 13-14. 
331bid, p. 14. 
34Draft protocols were prepercd in 1994 by the Dep.rtmcnt o( Health and CammuDJf\ Sc:nlCCS ~ ol ~ -.i 
Conunwtity Services. 1994. Droft Viol~ IIJOIIUt WOMm CMd F-ry V1o/~~~ V~ P~ ..J P'rcAUCCIO 
Detwin. 

82 



housing options, a range of policing and Court protocols, education, the establishment of a 

professionally-trained task force to attend violent incidents, and the separation of domestic 

violence legislation as separate legislation. 

Progress was noted on those recommendations: enforcement of domestic violence legislation; 

Domestic Violence Act 1992; legal reforms including firearms control; review of police training 

regarding domestic violence; an information booklet for women and telephone contact card; a 

data collection project; a part-time training officer; and $25 000 for a community education 

program. 35 The only document which purported to evaluate the effectiveness of the implemented 

recommendations was the 1993 police study, which did not in effect provide an evaluation. 

Critical events 

Despite commitments made by the Northern Territory Government through amendments to 

legislation in 1989, domestic violence issues were still largely seen as "women's issues" until 1992, 

a year identified by a number of those involved in the policy process as a year of" significant 

change at high levels", when politicians became "prepared to talk about it". Two tragic, and 

textbook classic, domestic violence murders involving Northern Territory women occurred early 

in 1992 which effected this change. 36 

On 22 February in Palmerston, Sherrie Lee Seakins, mother of four, killed her husband after years 

of violent abuse, 37 with police in attendance on at least several occasions. 38 She said of those 

years, "I wanted him to stop drinking and stop bashing us and to just treat us like a family". On 

the night of the homicide he had pulled out "handfuls and handfuls" of her hair, battered her with 

35Northem Territory Gtlvemment. 1993. Initiatives for Womm in the Nor1hem Territory 1983-1993. Darwin: Gt>vcmmcnt 
Printer of the Northern T enitory. pp. 31-32. 
36personal discussion, senior officer, Department of the Chief Minister, May 1994; also Palmer, Appendix C. 
37Nason, D. 1993. Woman Wallc.s Free After Killing Husband With Axe'. Australian 14.9.93. Reported violence included 

being bashed with bricks, hair doused with lighter fluid and set alight, rape and vicious beatings•. 
38Beach, C. 1993. Woman Endured Years ofTortw-e'. Sunday Territorian. 19.9.93. 
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riding boots and punched her one-year-old daughter. Her case was dismissed a year later 

"because of insufficient evidence to warrant prosecution". 39 On 23 March in Adelaide, Margaret 

Case, former Northern Territory Ministerial employee, was stalked by her estranged husband and 

murdered. Margaret Case was also a victim of "prolonged domestic violence"_ It was reported 

that she had "followed all the rules ... gotten restraining orders, left town, changed her identity 

and basically lived the life of another women. And yet she was killed .... "40 

Those close to the political process referred to these events as the change of domestic violence 

from a "women's issue" to a "community issue".41 Another factor key factor appears to be the 

reported personal commitment of the Chief Minister to effect some change. 

Policy statements 

In 1992, a number of policy statements and commitments regarding women and domestic violence 

were made by the Northern Territory Government. A discussion paper which summarised 

Territory-wide consultations by the Women's Advisory Council and the Office of Women's Affairs 

was tabled in the Legislative Assembly in March, just prior to International Women's Day. The 

report identified domestic violence as one of eight main areas of concern to Territory women. 

The Ministerial statement referred to questions of equality, which "applies to every field of human 

activity - political, economic, social, cultural and legal. The situation of women is affected by the 

structure and systems of home and family, education and health: by social attitudes and by those 

of political and public life"_ 42 

3~. F. and J. McA.sey. 1993. 'Murder Most Problematic for Partners in Crime.' The Australian 17. 9. 93. 
40tbid. 
41 Penonal discussion with those involved. 
420ffice of Women's Affairs, Department of the Chief Minister. 1992. Northem Territory Women's Strategy Discu:uion Paper. 

Darwin: Northern Territory Goverrunent. p. iv. 
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The Northern Territory Government Women's Health Policy was finalised in 1992, providing for 

development and implementation of health services for women, linked in principle to the World 

Health Organisation's definition of health, the National Aboriginal Health Strategy, and the 

recommendations of the National Non-English Speaking Background (NESB) Women's Health 

Strategy. 43 Domestic violence featured as a major issue in women's health with three identified 

needs: 

Preventive strategies directed towards the conditions which underlie women's wlnerability 
to physical and sexual violence .. . Supportive services for survivors and their children, 
economic support and community education programs ... [and] [i]ntervention directed 
towards the perpetrators of violence ... 44 

In that year funding was provided to the Darwin Community Legal Service to provide a six month 

pilot program to reduce the incidence of domestic violence in the community through the 

provision oflegal assistance and a help line for victims. 45 In addition, the Northern Territory 

Women's Fellowship Award was awarded to two women solicitors to study domestic violence 

interventions in the United States and interstate in 1993.46 Stalking legislation was introduced in 

November 1993. 

In a Northern Territory Government report of initiatives for women for the period 1983-93, 

published early in 1994 prior to the calling of the June election, a commitment was made to 

"preventing and ultimately eradicating violence against women. As part of its commitment it [the 

Government] has introduced a range of programs which deal with the cause and effect of 

violence". 47 

431bid, p. 2. 
441bid. p. 8. 
45Northem Territory Govcnunent.lnitiatives for Women, p. 30. 
461bid. p. 32. 
471bid, p. 26. 
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On an administrative level, two initiatives were undertaken in 1993 by the Northern Territory 

Police. The first was a six month study48 of police interventions in domestic violence incidents in 

Darwin, from 5 April 1993 to 5 October 1993, published in 1994. Major findings were, as 

expected, an over-representation of Aboriginal people as victims and perpetrators, the vast 

majority of incidents reflected male violence on their partners, and the presence of alcohol, with 

half the incidents definitely involving alcohol and possibly another thirteen per cent. 49 

Unanticipated findings were a "somewhat higher than expected" proportion of female violence 

(nearly 15 per cent~O) and a "significant percentage" (over ten per cent~ 1) of incidents between 

parties whose relationships fell outside the ambit of the legislation. 

The second initiative enhanced efforts by the Northern Territory Police to address violence 

against Aboriginal women, which followed their 1988 commissioning of a study of domestic 

violence and Aboriginal women, published in 1991 . Sl The 1993 initiative was a pair of seminars, 

held in Darwin on 17 September and in Alice Springs on 13 December. Following the seminars a 

number of recommendations were made, many of which required a coordinated multi-agency 

approach. A more detailed discussion is presented in Appendix I. 

A summary statement was made by the Commissioner for Police: 

Throughout both seminars, the strong and unanimous voice was that violence, regardless 
of external impressions, was absolutely unacceptable to Aboriginal women and Aboriginal 
communities. . .. As part of our commitment to become more effective in properly 
protecting Aboriginal women/victims, a "No Family Violence" philosophy will be a 
fundmental platfonn of this department's social order strategies ... Personal violence, 
particularly violence perpetrated against Aboriginal women, is an enonnous problem in the 
Northern Territory. Members must remain particularly sensitive to this issue and ensure 
the most appropriate action is taken in each set of circumstances, having due regard to the 
cultural context and the special interests of female Aboriginal victims. ~3 

48van de Werltcn, loc cit. 
49Jbid, p. 24. 
S<>Jbid. p. 12. 
Sllbid. p. 41. 
~2Bolger, loc cit. 
Bpalmer, M.J. 1993. Violmce AgaiiUt Aboriginal Womm Special Circular No. l4 of 1993. Berrimah Police Centre. Darwin. 

86 



The former Northern Territory Commissioner of Police felt "strongly" about the gross injustice of 

domestic and family violence suffered by Aboriginal women, referring to "horrific" injuries. Some 

recommendations made at the 1993 seminars had already been put in place, including the wider 

use of "victim's friends", less than six months later. 54 

Current policy 

Following completion of the work of the Domestic Violence Task Force in 1992, there was no 

formal mechanism for community and Government interaction in relation to domestic violence, 

although there was a subcommittee of the Government's Coordinating Council which took a 

cross-departmental perspective and, at the community level, the Northern Territory Committee on 

Violence Against Women, in Darwin. ss There was no domestic violence or violence against 

women policy, nor a coordinated strategy. There were, however, a range of policy statements, a 

number of initiatives in 1992 and 1993, such as the data project, 56 funding of $4 50 000 from the 

Commonwealth Government for rural and remote services, 57 the police study and further 

legislative amendments. 

Also relevant to domestic violence policy was the Northern Territory Government's commitment 

to the Living With Alcohol Program, established in 1991 to reduce the costs of alcohol related 

hann to the Northern Territory, with specific targets by the year 2000.58 Concern for the effect of 

alcohol on relationships, and the significant relationships identified by Aboriginal Territorians 

between alcohol and violence. 59 The personal commitment of the Chief Minister to achieving 

these goals was noted by a number of key people. 

54Pal.mer, Appendix C. 
5~s group had a nwnbcr of Police officers and other government members, but there was no fonnal status of the 

orgarusation, or others throughout the Northern Territory. 
56McDonald, Joe cit. 
57 Perron, M. 6.4. 94. Media Release -94. Northern Territory Government. 

.51 Northern Territory Department of Health and Commwtity Services. 1991. Living With Alcohol in the Nor1hem Territory A 
fromntiOr*for Action to Reduce the Co31.J of Alcohol Related Harm to the Nor1hem Territory. Darwin. 
59perron. loc cit. 
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Discussion 

Development of family violence policy in the Northern Territory has occurred broadly in pace 

with similar developments in other States and Territories, and the issue was consistently identified 

by women in the Northern Territory as significant. While one of the last two States to introduce 

specific legislation for spousal violence (1989), the Northern Territory was one of the first to hold 

a phone-in (1982). Some commitment to relevant research resulted in the d'Abbs review (1983), 

an overseas consultant to Government (1987-88), violence against Aboriginal women (1988) and 

the Women's Fellowship Award in 1993. 

Implementation of legislative reforms in 1989 was followed by a review process in 1991 . Results 

of that review revealed marked dissatisfaction due to the lack of perceived changes in police 

practices. A further result of the review was a decision by Cabinet to commence a pilot domestic 

violence legal help service in 1992 and to fund a data collection project. The 1993 police study 

revealed inadequacies in data collection relating to domestic and family violence, and failed to 

evaluate police practices regarding the application of legislative changes. 

Policy statements were largely framed as violence against women and generally excluded children, 

who were dealt with under separate legislation and processes. The exception may be in 

Aboriginal communities where "family fighting" was seen to extend to other family members. 

Previous statements indicated that spousal violence was seen in the context of: safety for all in 

their own homes ( 1988), 60 equality across legal and social structures ( 1992), 61 and violence 

against women (1994).62 

60parliamentary Record Northern Territory Legislative Assembly 7-26 May 1988 in McDonald, Joe cit, p. 1. 
610ffice of Women's Affairs, Department of the Chief Minister. 1992. Nor1hem Territory Women's Strategy Discu.uion Paper. 
Darwin: Northern Territory Government. p. 2. 
62Pc:rroo. M 6.4.94. Media Reluue. Ref: 9~301-94. Northern Territory Government 
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Policy development throughout the period from 1982 to 1992 could be described broadly as 

incremental, 63 where changes were generally not radical although they were in line with national 

trends and, in the case of oustering, ahead of some. 64 Initiatives and commitments were made. 

but lacked an over-riding cohesive and coordinated direction. It was reported that in 19936~ 

Government wanted to provide a comprehensive strategy, and the timely submission by the then 

Northern Territory Committee on Violence Against Women, based on the Duluth model of 

domestic violence intervention, provided the opportunity. While all elements of the proposal were 

not accepted for the strategy, the process involved exemplied the "satisficing" policy 

development model:66 a more thorough, rationality-based process for presenting options was not 

available, and the submission represented collective knowledge of those experienced in the area of 

spousal violence, including the recipients of the 1993 Women's Fellowship Award. Portions of 

that proposal, as well as additional components, were announced by the Chief Minister on 6 April 

1994 as the Northern Territory Domestic Violence Strategy (refer Appendix A).67 The strategy is 

currently being implemented. However, there is no overarching policy. 

A measure of incidence 

Statistical documentation of domestic violence incidence has been a matter of concern for many 

years,68 and issues are little different in the Northern Territory. Problems in data collection have 

been highlighted in previous research, 69 with the 1992 domestic violence data collection project 

summarising key issues, the current status in the Northern Territory and practical 

recommendations for amending the situation. 70 Those recommendations are currently being 

implemented through the Office of Women's Affairs. 

63Frazer, Joe cit., p. 32. 
64Palmer, Appendix C. 
6~Discussion with those involved, May 1994. 
66frazer. toe cit., p. 32. 
67The Northern Territory election was held on 4 June 1994. 
68Refer Chapter D. 
69d'Abbs, Domestic Violence Between Adults in the Nortlrern Territory, Bolger, Joe cit; White, Joe cit; McDonald. loc cit 
7~cDonald, Joe cit. 
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Baseline data for Darwin was established by d'Abbs in his 1983 review of Northern Territory 

domestic violence services.71 The results of that review remain the only comprehensive 

documentation of reported incidence across services. 72 To provide some current and comparative 

measure of minimum domestic violence incidence in the Northern Territory, it was necessary to 

piece together data collected by a number of organisations, which used various methods of 

collection and differing definitions, some of which had changed over time. n In addition, several 

new services have commenced74 since the d'Abbs report, altering the network which provided 

support to those involved in violent relationships. 

Family violence data 1982-1993 

However, some very rough indication of minimum recorded family violence incidence in the 

Darwin area spanning an eleven year period was found by converting reported statistics to a 

monthly average of services or clients, and adding information from individual agencies which 

corresponds as closely as possible with that previously collected. 75 Data for 1993 coincides as 

closely as possible with the six month period of the police pilot study, Report of the Six Month 

Pilot Program on Domestic Violence in Greater Danvin Area 1993, April through September 

1993. These statistics are summarised in Table 6. Most obvious changes are: a marked increase 

in Crisis Line and Marriage Guidance Council service usage; anomalies in police call-out rates; 

and usage of Domestic Violence Legal Help. 

71d'Abbs, loc cit. 

72White attempts an overview of domestic violence incidence, but statistics provided cover various periods bctwccn 1989 and 
1991, while d'Abbs presented data from the fUl8Jlcial year 1982-83. 
73For example, as noted in Table 13. Crisis Line. In the case of Royal Darwin Hospital accident and emergency client data is 
now quantifiable, but does not match the quality of anecdotal information previously collected 
74Darwin Aboriginal Women's Shelter, Somerville Family Counselling and Domestic Violence Legal Help. 
75van de Werken and Hayward, loc cit. 
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Table 6: Darwin, 1982-1993, Minimum Family Violence Indicaton 
(Average Per Month) 

INDICATOR 1982-83 1989-1991 1993 
(various periods1 APR.ll..-SEPT 93 

Spousal Homicide rates NA .6 NA 
(7) 

Total Family-Related Homicides NA 1.3 NA 
(7) 

Police Call Out Domestic 44.1 NA 30.2 
(1) (15) 

Police Call-Outs Interspousal 31 NA 25.2 
(1) (151 

Crisis line 3.8 17.9 27.8 
(2) - (8) ( 16) 

Dawn House 8.4 10.2 9.5 
(3) (9) (_16J 

DAWS - 16.0 21.0 
(10) (16) 

Emergency medical treatment hospital 6.0 5.6 
(4) 86.7 (16) 

Royal Darwin Hospital (other) 51.8 NA 
(5) ( 11 ) 

Marriage Guidance 3.0 (4.4) 18.3 
(6) (12) (16) 

Somerville Community Services - 7.2 5.8 
( 13) (16) 

Domestic Violence Legal Help - - 34.5 
(16) 

Substantiated Child Abuse NA 4.6 12.2 
(PhvsicaJ, Emotional, Sexual) (14) (17) 

Sources: 
(I ) 

(2) 
(3) 
(4) 
(5) 

(6) 
(7) 
(8) 
(9) 
(10) 
( II) 

( 12) 
( 13) 

( 14) 
(15) 

(16) 
(17) 

d'Abbs, Domestic Violence Between Adults in the Northern Territory, p. 15. Nwnber of interspousal callouts was 351 
of 500 domestic disputes between I n/83-10/6/83, average per month calculated. 
Ibid, p. 46. 
Ibid, p. 31. 
Ibid, loc cit., pp. 56-57. Darwin Hospital estimated 1-2 domestic violence cases per week, averaged per month. 
Devanescn et al. in Bolger, Aboriginal Women and Violence, p. 16. 1982 sepanltion rate (622) for inpatients in 
Darwin Hospital for homicides and injury purposefully inflicted. 
d'Abbs, Joe cit., p. 64. Thirty-six of246 total cases involved violence. 
Strange. Spousal homicide figures of 5 in 1989-90 and 9 in 1990-91 were averaged for a per month figure. 
White, Family Violence in the Greater Darwin Area, p. 20. 
Ibid, p. 15. One-hundred thirty-six for eight months of 1991 , 60"./o escaping domestic violence. 
Ibid, p. 15. One in 1989 (no later information provided) 853 women sought shelter. 
National Injury Surveillance and Prevention Project 1989 in Bolger, loc cit., p. 177. Each trauma patient at Royal 
Darwin Hospital where violence was a cause, 130 of785 total during 6 weeks in January-February 1989. 
White, loc cit., p. 21 . Of 576 total counselling cases in 1990, 15% were known to involve physical violence. 
Ibid, p. 21 . Of 317 total cases in Darwin, of which a "significant nwnber: are domestic violence, a rate of 1 in 6 bas 
been estimated. 
Ibid, pp. 16-19. 1989-90. 
van de Werken and Hayward, Report on the Six Month Pilot Program, p. 6. Nwnber of domestic violence incidents 
reports was 181 from 5/4/93-5/10/93, conservatively estimated as a 6()0/o return rate- 151 of those would roughly 
compare to the "interspousal" category. 
Statistic provided by the organisation, May 1994. 
Department of Health and Commwtity Services, Annual Report for the Financial Year 1989/90, p. 175. 
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Some important cautions are necessary: the table makes no attempt to cover all services provided 

to victims and offenders of family violence, and in some cases data was simply inappropriate or 

unavailable for comparison. Where patterns of increased service usage are evident, they cannot 

necessarily be assumed to indicate increased incidence. Conversely, where figures appear to be 

less, incidence cannot be assumed to have decreased. 

Spousal homicide rates 

Consistently in Australia, about one in four homicides are spouse murders. 76 Statistics provided 

by the Australian Institute ofCriminology77 showed that spousal homicide rates compared to total 

homicide rates in the Northern Territory for the three-year period of 1989-92 equalled and 

exceeded this proportion, rising from 25 per cent to 3 5 per cent. Overall, an average of one 

spousal78 homicide occurred every two months for this period. This data is summarised in Table 

7. 

PERIOD 

1989/90 

1990/91 

1991/92 

Total 

Table 7: Spousal Homicides as Rate of Total Homicides, 
Northern Territory, 1989-92 

HOMICIDES SPOUSAL RATE 
SPOUSAL TOTAL OF TOTAL 

5 20 .25 

9 27 .33 

6 17 .35 

20 64 
•Source: Heather Strang, Australian Institute of Criminology, May 1994. 

76White, loc cit., not referenced. See Chappell and Wilson,loc cit., p. 4. 
77Statistics provided by Heather Strang, Executive Research Officer, Australian Institute of Criminology, May 1994. 
78•spousal" means married or de facto relationships in the present or past. 
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Female victims represented 25-44 per cent of all homicides in the Northern Territory in that 

period, but the proportion rose to 80-89 per cent of spousal homicides. Details of the sex of all 

homicide victims and offenders is provided in Table 8 and the sex of victims in spousal homicides 

is identified in Table 9. 

Table 8: Sex of Homicide Victims and Offenders, Northern Territory, 1989-1992 

TOTAL VICfiMS OFFENDERS 
PERIOD HOMICIDES FEMALE MALE FEMALE MALE 
1989/90 20 5 15 1 18 

1990/91 27 12 15 3 40* 

1991/92 17 6 11 2 15 

Total ·64· 23 41. 6 73 

•Several instances involved one victim and several offenders, including one involved eleven offenders. 
Source: Heather Strang, Australian Institute of Criminology, May 1994. 

Table 9: Sex of Victims of Spousal Homicide, Northern Territory, 1989-1992 

PERIOD SPOUSAL VICTIMS 
HOMICIDES FEMALE MALE 

1989/90 5 4 1 

1990/91 9 8 1 

1991/92 6 5 1 

Total .-. ·. 20 17 3 

Source: Heather Strang, Australian Institute of Criminology, May 1994. 

When homicide data was examined for family relationships other than spousal, including 

boyfriends/girlfriends, the extent of family violence became clear. In 1989-90 there were four 

other family-related homicides (not spousal or parent/child). In 1990-91 there were two 

homicides involving parent/child relationships and eleven other family-related homicides. In 

1991-92 there was one parent/ child homicide and four other family-related homicides. In the 
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three year period of 1989-92, no homicides occurred involving boyfriends and girlfriends. It 

should be noted that the parent/child category includes adult child/parent. 79 

When these homicide figures are combined with spousal homicides, much higher rates of family 

violence in proportion to all homicides are found, as shown in Table 10. 

PERIOD 

1989/90 

1990/91 

1991/92 

Total 

Table 10: Rates of Family-Related Homicides to all Homicides, 
Northern Territory 1989-1992 

ALL FAMILY-RELATED HOMICIDES 
HOMICIDES TOTAL SPOUSAL OTHER RATE TO 

ALL 
HOMICIDES 

20 9 5 4 .45 

27 22 9 13 .82 

17 11 6 5 .65 

64 42 20 22 

•Source: Heather Strang, Australian Institute of Criminology, May 1994. 

Northern Territory homicide rates were not provided by d'Abbs and White, although White cites a 

homicide rate "consistently more than five times greater than the comparable rates for other 

jurisdictions". 80 Homicide statistics form an important, easily obtained and readily identifiable 

indicator. 81 

79Strang, loc cit. 
80palmer and Mwpby in Wbite, loc cit, p. 15. 
81 While this statistic provides useful data, asswnptions about causes of increases or decreases related to domestic violence 

program an: very difficult to make. For example, in the Duluth, Minnesota, where the internationally n:plicat.ed DAIP project 
is located. there was no domestic homicide over a ten year period, which many attributed to the program. ln 1993 there were 
seven domestic related homicides. Paymar, loc cit., p. 15. 

94 



Police call-outs 

The report of the six month police pilot program published in 1994 was based on " 181 incidents 

of domestic violence about which Police submitted a Domestic Violence Incident Report 

(DVIR.)".12 During the six months of the project (5 April 1993 to 5 October 1993}, General 

Duties Police in the greater Darwin area were "required to complete a ... (DVIR.) every time they 

attended an incident of domestic violence ... "13 The number of forms completed was compared 

with the number of possible domestic violence incidents, based on the Computer Aided Dispatch 

System (CADS}, for one week of every month of the project. An average return rate was thus 

conservatively estimated to be 60 per cent. 84 

The authors indicated it was not possible to determine the actual number of domestic violence 

incidents attended by police during the period, and the study was therefore based on the 181 

completed, returned reports.8s However, ifthe returned reports represented a "conservative 

estimate" of 60 per cent of "possible domestic violence incidents" from CADS, the total"possible 

domestic violence" 86 must represent about 300. In other words, it was difficult to determine an 

accurate police call-out rate to attend domestic violence incidents other than on the basis of the 

181 reports. This gives a monthly incidence rate of 30.2, considerably less than the 44.1 

recorded in 1982-83.87 However, if the figure of 300 "possible domestic violence" incidents is 

used, the monthly average of 50 more closely resembles the 1983 figure. 

In September 1994 a revised data collection system put in place by the new Domestic Violence 

Unit in the Northern Territory Police found a 44 per cent increase in reported domestic incidences 

82van de Werlcen and Hayward, Joe cit., p. v. 
831bid, p. 6. 
841bid. 
8SDiscussion with one of the authors, 25 May J994. 

86van de Werlcen and Hayward, Joe cit., p. 6. 
87d'Abbs, Joe cit., p. 103. 
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attended by police in the Casuarina area (one of four in the Greater Darwin Area) for that month 

compared with September 1993. 88 The new system should produce more accurate recording. 

Crisis intervention services 

In 1982-83 Dawn House had an average of 17.6 women occupying the refuge each month, with a 

monthly average of8.4 women escaping domestic violence and an average length of stay oftive 

days. 89 According to 1989 data, the average number of women occupants escaping domestic 

violence per month was 10.2 (bed capacity was given as 15 women and children).90 White 

reported consistent averages of 18 women and 24 children per month, with 60 per cent escaping 

physical violence and another 30 per cent from emotional abuse and alcohol-related problems at 

home; cited also were averages of25 to 33 women housed per month. Table 11 shows 

comparative occupancy rates. 

Statistics provided for the six-month period under study show that the number of women 

occupants was 57 plus 111 children, with all escaping domestic violence.91 This lower monthly 

average of9.5 women occupants (and 18.5 children) reflected average stays of34 days, much 

longer than previously. With a bed capacity of 18, the shelter was operating at peak capacity. 

88Statistic provided by Domestic Violence Unit. Northern Territory Police, October 1994. 
89d'Abbs, toe cit., p. 31. 

90wrute, toe cit., p. 15. 
91Statistics provided by Dawn House Women's Shelter, October 1994. 
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Table 11: Dawn House Womens Shelter, Darwin 
Occupancy 

1982-83(1) 1991 (2) 11f4/1993-30/9/199J{3) 
STATISTIC 

Women receiving 
serv1ce 

Women escaping 
domestic violence 

Accompanying 
children 

TOTAL 

211 

-

292 

AVE TOTAL AVE 
PER PER 
MONTH MONTH 

17.6 136* 17.0 

8.4 82* 10.2 

24.3 NA NA 

TOTAL AVE . 

PER 
::,; 
... :; 

1:·: MONTH 
... 

1 ~.;:}:: .:,57. 
.. •. ~:5·'.~! 

;: .· I:·· ·:·. 
·.· ~= 

·.· · 
57 9~5 

.. j 

•· 
.· 

·•.······ .} \. 
·: .•;> .. : · · . . • 

t8·~s·· .·. ll:l 

·:·: •. <,, 
. · ;:·:·; · .. ;: 

<1> July 1982-June 1983. d' Abbs, Domestic Violence Between Adults in the Northern Ten-itory, loc cit., p. 31. 
(l) •Eight months of 1991, 60% escaping violence. White, Family Violence in the Greater Darwin Area, loc cit., p. 
IS. 
<3> .. Statistics provided for 1 April-30 September 1993 by Dawn House, May 1994 

The Darwin Aboriginal Women's Shelter (DAWS) commenced in 1988. Statistics cited by White 

gave a monthly average of 16 women per month in 1989 with a capacity of the refuge for 12 

women and children.9l Data provided by the organisation indicated a monthly average of 12.5 

women escaping domestic violence from an overall average of 21 women per month receiving 

services, thus nearly 60 per cent of clients are domestic violence victims. 93 Table 12 provides 

these figures. It was unclear whether the 1989 figures were total services or only women 

escaping violence~ in either case, the refuge consistently operated at full capacity or above. 

91wrute. lex: c:it., p. 16. 
93Statistic:t provided by Darwin Aboriginal Women's Shelter, May 1994. 
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Table 12: Darwin Aboriginal Womens Shelter, Darwin 
Occupancy, 1989 and 1993 

STATISTIC 

Women occupants 

Women escaping domestic 
violence 

Accompanying children 

TOTAL 

191 

NA 

NA 

198 

AVE PER 
MONTH 

16.0 

NA 

NA 

( I ) Bolger in White, Family Violence in the Greater Darwin Area, loc cit. , p. 16. 
(l) For calendar year 1993. Darwin Aboriginal Womens Shelter, May 1994. 

d'Abbs highlighted the problems of determining the number of different women experiencing 

domestic violence through shelter statistics. 94 As many occupants of shelters and their children 

stayed at refuges a number of days, average monthly figures must be combined with average 

lengths of stay. Operating at full capacity may mean that the same women occupied the shelter an 

entire period, which does not accurately reflect overall numbers of women. On the other hand, 

the length of stay is determined by a number of factors, including other options for 

accommodation. 

At the time of the introduction of the Northern Territory Domestic Violence legislation in 1989, 

Crisis Line was advertised as a primary source of public information about the new laws. The 

organisation also conducted training on domestic violence issues with others involved in providing 

services, including the police. In addition, telephone and some face-to-face counselling were 

94d'Abbs, loc cit.. pp. 38-9. 
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provided to victims and to offenders. 95 The number of contacts in relation to family relationships 

and, specifically, domestic violence has increased steadily over the past eleven years. Table 13 

summarises these contacts while Figure 5 graphs the changes. 

Table 13: Crisis Line (Darwin) 1982-83 and 1993 
Summary of Crisis Call Statistics 

STATISTIC TOTAL %OF PER 
TOTAL MONTH 

All calls 1041 100.0 85.5 

Domestic Violence 
Primary purpose of call 

Relationship Problem 
Primary purpose of call 

Total Domestic Violence 
and Relationship Problem 

Marital/Family 391 37.6 32.6 
Problems(3) 

Source: 
(I) d ' Abbs, Domestic Violence Between Adults in the Northern Te"itory, loc cit., p. 44. 
(2) Crisis Line, April 1994. 
(3 ) "Domestic Violence" and "relationship problems" as categories of calls were not used in 1982-83; 
" marital/family problems" represented these problems. 

9SDiscussion with Crisis Line, Aprill994. 
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Sources: 

Figure 5: Crisis Line 
Comparison of Crisis Calls 1982-83, 1989-90 and 1993 

Family Relationships and Domestic Violence 
Average Cases Per Month 

70 

60 

so 
40 

30 

20 

10 

0 
1982-83 (1) 511989-4/1990 (2) 1/4193-30/9/93 (3) 

• A~ calls per month speclfocally Domesbe Violence • Awrage Fam•ly RelllbonshipCals Per Monltl 

<t> d'Abbs, loc cit, p. 44. 
(2) White, loc cit.,p. 20. 
<3 > Crisis Line May 1994 

Data recording requirements in place at Accident and Emergency, Royal Darwin Hospital, during 

the six month period of the policy study, specified notation of domestic violence as a causal factor 

for conditions requiring treatment. Of a total of 14 65 5 Accident and Emergency cases during 

that period, only 34 were recorded as specifically relating to domestic violence. These cases were 

generally spousal rather than other family-related.96 This figure represented Jess than six cases per 

month where domestic violence was the known, recorded cause of injury, considerably less than 

the rate reported anecdotally, but comparable with the figure reported in 1982-83. 

96Statistics provided by Royal Dalwin Hospital Accident and Emergency staff, May 1994. 
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Staff reported that probable, actual rates were much higher, and they believed that under

reporting of domestic violence resulted from factors such as denial and fear of reprisal. In-patient 

data collections did not specifically identify domestic violence as a category; however, such 

information would be maintained in client files. 97 

Post crisis services 

In 1983 Marriage Guidance Council reported about one case in six involved violence,98 and in 

1991 it was reported that a "significant number" of the total receiving counselling involved 

violence99 - a one in six ratio has been assumed as no further quantification was available. In the 

six month period of the police study, nearly one in three cases involved domestic violence. 100 

Actual figures are shown in Table 14 and Figure 6 provides a graphic representation of growth in 

average cases per month. 

STATISTIC 

All Cases 

Cases Involving 
Domestic 
Violence 

Source: 

Table 14: Marriage Guidance Council, Darwin Only, 
Domestic Violence Cases 1982-83, 1990-91 and 1993 

1982-83<1) 1990-91 (2) 

TOTAL AVE. PER TOTAL AVE. PER 
MONTH MONTH 

246 20.3 317 26.4 

36 3.0 • 

(I) d ' Abbs, Domestic Violence Between Adults in the Northern Territory, Joe cit., p. 62. 
(2) • "significant number of cases". actual figure not specified. White, Joe cit. , p. 21. 
(3) Marriage Guidance Council, April 1994. 

971bid. 
91d'Abbs, Joe cit. , p. 64. 
99white, Joe cit.. p. 21 . 
IOOstatistics pmvidcd by Marriage Guidance Council, May 1994. 
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Figure 6: Marriage Guidance Council (Darwin Only), Average Cases Per Month 
Comparison of Domestic Violence Cases 1982-83, 1990-91 and 1993 

50 

45 

40 

35 

30 

25 

20 

15 

10 

5 

0 

1982-83(1) 1990-91 (2) 1/4/93-30/9/93 (3) 

II Average cases involving domestic violence • Average total cases per month 

Sources: 
( l ) d,Abbs, Domestic Violence Between Adults in the Northern Territory, loc cit , p. 62. 
(2) White, Family Violence in the Greater Darwin Area, loc cit , p. 21. 
(3) Marriage Guidance Council. May 1994. 

Somerville Community Services also provided counselling for those experiencing domestic 

violence. In 1990, 15 per cent oftheir 576 counselling cases involved physical violence. 101 

During the six months of the police study, a total of 596 counselling cases were handled by the 

organisation, more than double the number in a similar length oftime in 1990. Of those cases, 6.4 

102per cent were known to involve domestic violence, or 38, an average of 5.8 per month. Of the 

101 White, Joe cit, p. 2 I. 
102This proportion is the same as that found in the National Family Violence Studies discussed in Chapter ID. 
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531 new cases taken during that time, 363 continuted as clients for an overall average of 8-10 

sessions. The organisation reported that further assessment of client situations would likely result 

in a higher number of family violence cases. 103 

No current data was found on domestic violence as a factor with clients receiving services from 

alcohol and related programs, but d'Abbs referred to a co-dependent's program at Amity House in 

1982-83 which involved 54 people in seven courses, most of whom "experienced violence and 

fear ofviolence in their lives".104 Also noted in the 1983 domestic violence phone-in was a rate of 

72.1 per cent reported cases where alcohol was a factor.10S 

Domestic Violence Legal Help commenced in July 1992 as a six-month pilot established to 

provide advice and assistance to applicants for restraining orders under the Northern Territory 

Justices Act. The three-month evaluation report stated that "[t]he most striking result is the very 

substantial increase in the number of applicant [sic] who successfully obtained the order they 

sought, from 43% of applicants up to 72%. In fact in the 1992 period every applicant who sought 

a final order was successful".106 For the period under study, the monthly client average was 34.5 

with 66 per cent receiving services in person. 1o1 

A number of other community resources identified as commonly used by people involved in 

domestic violence were: the Family Court, the Family Court Counselling service, the Magistrate's 

Court (criminal hearings, applications for restraining orders and crimes compensation hearings), 

the Supreme Court (criminal hearings), the Legal Aid Commission and Northern Australian 

Aboriginal Legal Aid Service (representation of perpetrators), the Department of Social Security 

IOJDiscussion with Somerville Conunwlity Services, November 1994. 
104d'Abbs, loc cit. , p. 65 
105d'Abbs, Joe cit., p. 34. 
106Darwin Commwlity Legal Service. 1993. Domestic Violence Legal Help An Eval110tion of the Fint Thne MontJu Operation 
oftheService. Darwin. p. 9. 

I07conununication from Domestic Violence Legal Help, July 1994. 
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(payments to one or both former partners), public housing, welfare services and other counselling 

services. 108 No statistics were sought from these areas. 

Children and family violence 

The number of children present at the domestic violence incidents reported in the six month police 

study was somewhat minimised by the statement that "[t]he largest group of incidents did not 

involve any children (33.2%)".109 However, the number of children recorded as present in those 

incidents totalled 205, and it should be noted that while 60 ofthe 181 incidents had no children 

present, another 30 incidents had no numbers of children shown. In other words, over 200 

children were involved in half the incidents (90). This information is presented in Table 15 based 

on information in the police study.11o 

Table 15: Number of Children Present in 181 Domestic 
Violence Incidents, Greater Darwin Area, 5.4.-5.10.93 

NUMBER OF CHILDREN 

0 

I 

2 

3 

4 

5 

6 

7 

2 

Not shown 

Total 

NUMBER OF INCIDENTS 

60 

34 

31 

9 

8 

6 

2 

0 

1 

30 

181 . ·.·. 

TOTAL NUMBER OF 
CHILDREN PRESENT 

0 

34 

62 

27 

32 

30 

12 

0 

8 

Source: van de Werken and Hayward. Report on the Six Months Pilot Program., Joe cit., pp. 10-11. 

IOIDarwin Corrunwtity Legal Service, Joe cit., p. 7. 
109van de Wcrken and Hayward, Joe cit., pp. 10-11. 
II<>Jtefer Table 4, van de Werken & Hayward, loc cit., p. 11. 
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d'Abbs specifically excluded child protection issues, as well as elder abuse, from his 1983 review 

of services due to the definition of domestic violence as "interspousal violence" adopted for his 

1983 report.1 11 However, White discussed a number of issues regarding children as victims of 

domestic violence, both as observers and objects of violence, and referred to the physical and 

sometimes sexual abuse perpetrated by women as well as men. Data was presented on child 

maltreatment investigations, 112 but the reports were qualified as unverified. They indicated that 

354 cases (including 227 cases of physical, emotional and sexual abuse) were reported in 1989-

90: of those 227 cases, 111 were substantiated. From official statistics for that year, 113 110 cases 

were substantiated. Of these 55 were in Darwin, an average of 4.6 per month. 

For the six month period of the police study, child protection statistics across the Northern 

Territory indicated that 412 cases of alleged child maltreatment were reported, including 256 

cases of physical, emotional and sexual abuse. Of these, 127 were substantiated, 114 with 73 in 

Darwin, a monthly average of 12.2. By the definition of child maltreatment in the Community 

Welfare Act, all were perpetrated by parents, guardians or other family members.115 

Information on co-incidence of child abuse and spouse abuse was available only on client files of 

the Child Protection Unit in the Department of Health and Community Services, with no data 

collected specifically relating to co-incidence. However, in 1993 a sample of 102 child protection 

files of 480 substantiated abuse case was selected from a nine month period 116 and checked for 

involvement of the most severe social influences on the cases. These influences included marriage 

breakdown, domestic violence and other family conflict, parent/adolesent conflict, disability of 

111d'Abbs, Joe cit. , p. l. 
112Statistics for the fmancial year July 1989 - JlUle 1990 are used as they are followed by substantiation rates. White, Joe cit, 
pp. 16-19. 
113Northern Territory Department of Health and Community Services. Undated. Annual Report for the Financial Year 
1989190. Northern Territory Goverrunent. p. 175. 
114Statistics provided by the Department of Health and Community Services, October 1994. 
115Community Welfare Act. Northern Territory of Australia 
116-fhe period of 1 February to 30 October 1993 was selected. Data provided in discussion with the Child Protection Unit, 
Northern Territory Department of Health and Community Services, May 1994. 
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parent or child, financial problems, mental illness, alcohol-related problems. The co-incidence of 

child abuse and domestic violence was noted in 52 cases, or over half. Other closely related 

factors included marriage problems and parent/child conflict. 

A second project was undertaken in 1994117 which reviewed 100 substantiated child abuse cases 

in Darwin for their relevance to two secondary prevention models. In that review 22 of the cases 

were identified with domestic violence, just over one in five, with 33 indicating marriage problems 

and 42 parent child conflict. More than one factor was noted in many cases. 

Issues relating to family violence and its effect on families were consistently raised in community 

consultations undertaken in the Northern Territory for the International Year of the Family. 

While the report was not finalised, concerns were reported for the children in violent families with 

a fear that they might be "getting lost", emphasising the need for greater attention to these 

issues.118 

Discussion 

Examination of the data clearly indicates substantial and steady increases in service usage of Crisis 

Line and Marriage Guidance. Refuges operated at full (or above) capacity with a marked increase 

in average length of stay at Dawn House, thereby reducing the potential numbers of women and 

children who could be accommodated. 

The anomaly in recorded police call-outs is a concern, primarily as there appears to be no way of 

determining actual call-out rates to incidences involving spousal (domestic) and wider family 

117The fl.rst 100 families with an outcome of cruld abuse dating backwards from the report date of 30.3.94 were !elected with 

siblings or re-notifl.cations on the same family/cruld excluded. Marie, C. 1994. 'Discussion Paper Review of 100 Substantialed 

Cruld Abuse Cases in the Darwin Urban Region Relevance ofTwo Secondary prevention Models to the Sample Group.' Child 
and Family Protective Services, Darwin Urban Region, Department of Health and Community Services. Unpublished. 
118Discussion with member of the Working Group on Family Violence, International Year of the Family, Nortbcm Territory 
Conunittee, October 1994. 
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violence. The revised data collection undertaken in September 1994 may help to address this 

problem. If the increased trend in reporting noted by Chappell and Wilson 119 is correct. police 

call-out statistics would be expected to rise. However, such a trend could well account for the 

increased usage of counselling services and increased rates of reported child abuse. 

Northern Territory studies show that both police and medical services have been among those 

services first contacted by victims of family violence. It is of particular concern that those areas 

were the two with the least recorded incidence of such violence, although the Accident and 

Emergency section of Royal Darwin Hospital anecdotally reported a much higher rate. 

However, a major issue emerges in relation to children involved in family violence. Half of the 

incidents attended by police were known to have children present, at an average of more than two 

per incident. Considering the high coincidence (from 22 to 52 per cent in the Northern Territory) 

of substantiated child abuse cases and spousal violence, it can be estimated that from the 205 

children known to be present, 4 5 to 107 of those children could themselves be at risk of abuse. 

Additionally, using generally accepted rates of about one in three children who witness and/or 

experience violence in their families becoming abusers or abused in adulthood, some 68 children 

might be expected to be in those categories. Similar extrapolations could be applied to the 

number of children, on average two per woman, who accompanied victims escaping violence in 

Darwin refuges. 

II9chappell and Wilson, Joe cit., p. 10. 
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CHAPTER VI 

A NORTHERN TERRITORY PERSPECTIVE 

Twenty people in key areas of domestic violence work in the Northern Territory were interviewed 

as a "panel of experts" to provide insights on appropriate policies and strategies for the prevention 

and reduction of domestic violence in the Northern Territory. Those participating in the 

structured interviews were from sixteen different Northern Territory organisations. A detailed 

description of the interview process is provided in Appendix B. Key people in the domestic 

violence field were selected for interview from five major areas including those acknowledged to 

be the first contacted by victims : the criminal justice system, health services, crisis services, post 

crisis services, and policy, planning and monitoring. 

Respondents were asked what, if anything, had changed the most in relation to domestic violence 

over the past five years, and what was least likely to change in the next five years, together with 

the reasons for their views. Comments were also sought on: those aspects of the Northern 

Territory Government's recently released domestic violence strategy which were likely to the 

easiest and the hardest to achieve, and why; what factors were the most important in preventing 

and/or reducing the incidence of domestic violence in the Territory; and what else Government 

could do to achieve that goal. 

What has changed the most, the least and why 

Responses to the question, "In the area of domestic violence work, what, if anything, has changed 

the most over the past five years?", covered a wide range of factors, summarised in Table 16. 
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Table 16: Domestic Violence- What has Changed the Most 
in the Past Five Years 

Factor Named 
Community attitudes 
Domestic violence as a public issue 
Legislation 
Research, models, information available 
Recognition of domestic violence issues 
DVLH established, continued 
More professionals trained in domestic violence and discussing it 
Response to violence against Aboriginal women 
Men's movement 

.::Total .. ···:·:.·:.: :·-:· -:/::·-::·. <:.' . ·'•'·'·''•' . :.: >-·-;:;'·''· 

Number 
7 
6 
6 
4 
3 
3 
3 
2 
1 

35 

Two specific changes identified in relation to community attitudes were perceptions that women 

and the community generally no longer believed that spousal violence was the fault of the victim 

who somehow had "deserved" it and, in general, domestic violence was considered unacceptable 

and "hard to defend'\ no longer "just a domestic". 

Particular models of intervention were mentioned by some, including those of Duluth (Minnesota) 

and Hamilton (New Zealand)1. The "cycle of violence" model which describes recurring patterns 

of violence within a relationship2 was also mentioned, as was research in general, and the evolving 

of a "slow but undeniable men's movement" towards "responsible and respectful relationships" . 

Some noted changes in relation to violence against Aboriginal women, for example, the Northern 

Territory Police consultation with Aboriginal women through seminars in 1993, and the 

emergence of night patrols and women's centres on communities, due to "women speaking up" . 

Reasons given for the changes included: emerging trends (specifically relating to addressing child 

abuse and sexual abuse, and an increased awareness of the rights of victims in general)~ national 

publicity such as "Break the Silence"~3 "years and years of hard work" by women's groups~ overall 

1 Refer to Chapter IV for a discussion of intervention models. 
2Refer to Chapter ill. 
30ffice of Status of Women, Department of the Prime Minister and Cabinet, 1989-91. 
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changes in public attitudes towards tolerance of domestic violence; Government's decision to "get 

tough"; structural changes, eg more services, such as family services, Domestic Violence Legal 

Help, shelters, increases in Supported Accommodation Assistance Program (SAAP) funding; 

consciousness of alcohol abuse and its relationship to violence; and the work of the National 

Committee on Violence Against Women, including its strategy which incorporates domestic 

violence. While it is difficult to claim with any certainty the actual causes of the changes 

perceived by respondents, it seems clear that a number of positive factors have converged in the 

past five years to facilitate those changes. 

In contrast to the number of changes noted over the past five years, only two major factors were 

identified as "least likely to change" over the next five years: the actual incidence of domestic 

violence and attitudes. Responses are summarised in Table 17. 

Table 17: Domestic Violence- What is Least Likely to Change 
in the Next Five Years 

Factor Named Number 
Incidence 6 
Attitudes 5 
Services overworked without additional funding 1 
Women and mental health issues 1 
No specific change identified 4 
Total 

.. : .:-.· . 7'' > . · '': J) ··: .. :{;' ,:: .: · .<:: .·. ,;, ';;:, 

Reasons given by respondents were basically the same for either factor, attitudes or the incidence 

of domestic violence. Interviewees explained that "it takes a very long time" to make changes in 

"entrenched" attitudes and behaviour, often repeated over generations. Attitudes "embedded in 

systems" (whether families, "police culture" or courts) were unlikely to change quickly. Some 

stated that while incidence was unlikely to decrease, reporting levels were likely to increase over 

the next five years, suggesting a "qualitative change" that supported victims to report violence. 
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Oustered issues response 

Responses to the questions of change (most in the past five years and least likely in the next five 

years) fell strikingly into three quite distinct groupings. Cluster 1 identified that attitudes had 

changed the most and, all but one and no others, said that incidence was the least likely to 

change.4 Several of that group (and none from any other cluster) also identified changes in the 

recognition of domestic violence issues. 

While a number of concrete examples of change agents were given, s visible changes in attitudes 

were generally "top down", where leadership determined changes in direction (such as 

legislation), but where significant change had not been effected on the "front-lines", meaning 

offenders and some service providers. This cluster was the largest, but still less than half of all 

respondents. It included: half of those in policy, coordination and monitoring positions; half the 

providers of intervention services; half of Government respondents and nearly half of non

government respondents; a quaner of post-crisis services; and about two-thirds of those 

respondents with the longest experience in domestic violence. 

Four of the five respondents in Cluster 2 identified the most change in legislation. Two of this 

group (and noothers) commented on the change in response to Aboriginal women and violence. 

Changes to legislation were variously credited to better understanding of domestic violence by the 

public, efforts by a number of key Northern Territory and national women's groups6, initiatives of 

the Northern Territory Government, and "women being fed up" with violence. 

+rbe one C'Xccption noted the complexity of the whole issue, which involved role models, alcohol, poverty, frustration, and a 
culture which included violence. 
SRefer to the previous section, "What has changed the most". 
6Mentioned were the Northern Territory Women's Advisory Council in the 1980s, the Northern Territory Office of Women's 
AJTain, and the National Committee on Violence Against Women in the 1990s. 
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All of this group identified attitudes as the area least likely to change in the next five years, stating 

that such attitudes were "entrenched". Examples given were "police culture" and upbringing and 

modelling ("kids see bashing"), with community attitudes representing a "real uphill battle". 

Interestingly, this group identified similar change agents to the first cluster, but conversely noted 

that, while legislation had changed, attitudes were least likely to change. Cluster 2 included: 

about a third of all respondents, none of whom worked in Government; half the non-government 

workers; and half the post-crisis service workers. 

Cluster 3 represented the most diverse responses, with some consensus on "most changed" areas. 

Three of the group identified the "most changed" area as domestic violence as a public issue. Half 

the cluster mentioned the higher incidence of professionals trained in domestic violence issues7 

and two also identified legislation as a "most changed" area. No one in this cluster mentioned 

attitudes in response to these questions, either as an area which had changed most or was least 

likely to change Only one respondent identified a specific area least likely to change, which was 

women with mental health issues. 8 Cluster 3 included: a quarter of the respondents; half of those 

who work in Government; one of the two in medical services; and very small numbers from other 

categories. 

Discussion: attitudinal and behavioural change 

The attitudinal and behavioural change diagram (Figure 7) was developed from these responses. 

For example, Cluster 1 identified that information (1) about domestic violence, most often 

provided by women's groups, and generally about victims' rights, impacted on attitudes and beliefs 

at the structural level (2) where government decisions resulted in changed legislation (3). That 

cluster also believed that incidence was least likely to change. Incidence occurs at the personal 

level and to an extent relies on broader community or cultural beliefs, attitudes and behaviour (see 

70ne respondent in Cluster 1 also identified this change. 
8Two were Wl8ble to comment and one said that further change would depend on a range of factors. 
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Figure 9). Changes at the community level (Figure 8) may rely on the enforcement of legislation 

(1) which reinforces that violence is criminal and subject to sanctions (2) which may or may not 

affect individual beliefs and behaviour. Figure 9 illustrates that beliefs about the acceptability of 

violence ( 1) affect behaviour (2). If an individual believes that violence is acceptable, their 

behaviour is unlikely to change as a perpetrator, someone who does not intervene or intervenes 

inappropriately, or accepts the violence. However, where violence is unacceptable, the individual 

may actively seek to prevent, assist or intervene in violent situations. These behaviours provide 

information (3) which can confirm or change attitudes. 

On the other hand Cluster 2 identified legislation as most changed. Again, this change was at the 

structural level (Figure 7). Attitudes were seen as least likely to change, with references to 

violent parents and police culture. These changes are at the personal and cultural levels which 

most affect actual incidence of violence and interventions, and follow rather than lead structural 

changes. None of this group worked in government, perhaps looking to the structural level and 

specifically legislation to serve as change agent, but recognising that considerable distance may lie 

between policy and implementation. 

The usefulness of this finding may be in understanding the cyclical processes which have been 

observed in behavioural change in relation to famility violence, flowing downward from policy 

commitments to community and then individual change, although it must be recognised that 

beliefs of individuals and groups may be located at any of the points in the process. The finding 

may also assist in structuring change strategies, by addressing implementation issues and focusing 

on appropriate levels of society/structure, community/culture and individual/personal, and 

recognising the distance that must be travelled in relation to change of this nature. 
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Figure 7: Attitudinal Change - Structural 
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Figure 8: Attitudinal Change - Culture 
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Figure 9: Attitudinal Change - Personal 
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Achievement of new strategy 

Respondents were asked to identify those parts of the Northern Territory domestic violence 

strategy9 which would be the easiest and the hardest to achieve. From these responses, a list of 

strategy components was generated which at least one respondent nominated as easy, or 

"relatively easy", or as hard. Some issues were considered to be both easy and hard to achieve, 

but never by the same respondent. Table 18 sets out the responses. 

Table 18: Achievement of Northern Territory Domestic Violence Strategy 

Easy to Achieve 
E 
E 
E 

E 
E 
E 

E 

E 

E 
E 
E 

E 
E 

Issue or Part of Strategy 
Establish training 
Establishing committee 
Direction for Government 
Designing outcomes and implementation 
Education package for schools, if funding 
Change legislation 
Media campaign 
Changing attitudes: general, police, courts 
Funding for counselling, other services 

Police passing counselling information at 
incident 
Fast-track prosecutions 
Courts order rehabilitation 
Remove onus from victim 
Empower victims to go "through with it" 
Rules of evidence 
No-drop procedure 
Review housing policy for priority housing 
Provide housing, if funded 
Alcohol & Aboriginal violence 
Aborigines & violence in the bush 

Hard to Achieve 

H 

H 

H 

H 
H 
H 
H 
H 
H 
H 
H 
H 

Another way of presenting responses to this question is provided in Table 19 based on the key 

elements of the strategy. 

9 Appendix A. 
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Table 19: Achievement of Northern Territory Domestic Violence Strategy by Element 

Key Elements Easiest Hardest 
Domestic violence as a crime* 0 7 
Police authority to prosecute 0 0 
Prosecution not rely on victim's evidence 0 4 
Prosecutions proceed even if victim withdraws ("no-drop") 0 1 
"Fast tracking" prosecutions 2 0 
Courts order perpetrators to attend rehabilitation 2 1 
Police pass on counselling information 2 2 
Crisis Line 008 reviewed, upgraded 2 0 
Funds for community specialist counselling 5 0 
More crisis housing 1 1 
Priority housing policy review 2 1 
Access to "Grandmother' s Law" 0 0 
Programs fo r men - family fighting, alcohol abuse 0 2 
Education and media campaign 2 0 
Domestic violence workers provided with information on 2 0 
recognition, treatment and support 

Not specified in strategy, but commented: 
Setting directions for Government 1 0 
Designing outcomes and implementation 0 2 
Totals 21 Zl · 
• Change of attitudes was the most comparable issue. 

Overall, comments made by respondents indicated that the elements easiest to achieve were those 

where policies were already determined and mechanisms in place, therefore, they were 

"straightforward". For example, the provision of funding for service expansion was seen as easy 

to achieve, with respondents referring to existing services which had expertise and could easily 

provide additional services and initiatives with extra funding. Those elements seen by respondents 

to be the hardest to achieve were those that depended on changes in attitude (in general, the 

police, courts, "the system"), including the dichotomy between directions set by leadership and 

implementation at operational levels. A more detailed discussion of specific issues in Appendix B. 
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Domestic violence as a crime 

Nearly half the respondents identified this element as difficult to achieve. Many of those 

interviewed referred specifically to the difficulties of applying the law, stating that the attitudes of 

those enforcing legislation determined to a large extent how the discretion provided for through 

directives and protocols will be used. Some of those directly involved in the criminal justice 

system also made these comments. 

One respondent stated that "significant portions" of the police force did't treat domestic violence 

as a crime, that police were being trained to "mediate" rather than treat violence as criminal, and 

that investigations of domestic assault were still called "domestics", and the "bane" of police 

work. However, this respondent also noted that these issues were currently under consideration. 

Some stated that treatment of domestic violence as criminal can be more complicated with 

Aboriginal people, and the recommendations of the Aboriginal Deaths in Custody report must be 

taken into account. 

Other initiatives 

Some interviewees speculated that empowering police to proceed with prosecutions without 

regard to the wishes of the victim could be "philosophically depowering", with some women not 

wanting to report violence as it might be taken out of their hands or they might experience fear 

from their own experiences with police. Prosecutions and rules of evidence were mentioned by a 

quarter of respondents as the second hardest element of the strategy to achieve. Rules of 

evidence were seen as presenting very difficult issues in prosecutions relating to domestic 

violence. One respondent stated that "perhaps we need to fully empower women to use the full 

weight of the law, as with any assault", but noted that support services need to be provided to 

effect this. 
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Court-ordered rehabilitation for perpetrators was named both "easiest" and "hardest" to achieve. 

One respondent commented that "forced referral will not work" as offenders needed to be ready 

for change, but agreed that they could be referred for assessment. Similarly, the view that such 

programs were only for those "who are genuinely remorseful" was expressed. Several 

respondents called for options and parallel support groups for women with partners in such 

programs. 

Counselling information passed on by police was also named both "easiest" and "hardest"- hard 

because appropriate counselling services needed to be available at the time and easy because there 

were existing services which could take on this role. 1° One respondent expressed the view that a 

crisis response team could be more useful. Crisis and priority housing issues were also seen by 

some as easy and as hard by others. Already long waiting lists for housing and the relative 

priorities allocated to types of client needs made it "hard"; the new domestic violence protocol in 

the Department ofLands and Housing was seen to make it "easy". 

Several respondents referred to the elements relating to Aboriginal family violence as hardest. In 

general throughout the interviews a number of comments were made about the particular 

complexity of issues in·relation to Aboriginal family violence, which included: alcohol and 

violence, the need for more traditional approaches to dealing with family violence, and greater 

involvement of Aboriginal people in the criminal justice system. 

Education, media campaign and training were seen as easy to achieve. Specific suggestions made 

included the need to avoid "value-laden language" 11 and a focus on "drunken, battering violence", 

with the Living With Alcohol program mentioned as a good model to follow. The need to portray 

"positive alternatives", "choices" and "respectful relationships" was highlighted by several 

10Somerville Conummity Services was named by both respondents who made this comment. 
I I For example, the use of "perpetrator• could foster denial and be cowtterproductive, and "victim" could fail to empower. 
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respondents. Some of those interviewed referred to the need for specific education packages for 

schools to present parenting skills and non-violent alternatives to resolving conflicts. 

Training was seen as easy to achieve and assess, with the critical need for training for those on the 

•front line• stressed. Some commented on the complex issues in training, including the need to 

incorporate situations where people in positions of enforcement and trust (such as police and 

teachers) were or might also be offenders.12 A number of those interviewed were already 

providing training on domestic violence issues in their community, to other professionals and 

service providers, and in schools and higher education institutions. 

One respondent referred to the strategy as "directions set for Government", and believed it would 

be easy to achieve because it was a commitment. Several respondents added that, while devising 

a stategy was seen as relatively easy, achieving it was another matter. The importance of 

implementation. monitoring and evaluation was also mentioned by a number of interviewees. 

Facton in reducing domestic violence 

When asked to identify what they thought was the most important factor in preventing and/or 

reducing the incidence of domestic violence in the Northern Territory, interviewee responses fell 

into three categories: attitudes about domestic violence ( 13 ), responses to domestic violence ( 15), 

and other factors (9). Those attitudes about domestic violence specifically named were: changing 

the "culture of endemic violence, drinking and abuse"; providing understanding and education 

about "respectful relationships"; providing "alternative ways of doing things"; changing the view 

that "women are objects, less powerful, less entitled"; enforcing the legislation which says 

"violence is not acceptable"; and having research about domestic violence "translated" or 

"converted" to language understandable by those outside "women's language". 

llnu.IOpic iJ explored in Ritmeester and Pence, loc cit., p. 262. 
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The group which indicated that responses to domestic violence were a key factor in reducing the 

violence referred largely to reinforcing the law. Also mentioned were: a quick police response to 

incidents; provision of empowering services for women and programs for men; increased safe 

housing options; more powers of arrest to police in Aboriginal communities; and providing an 

effective, consistent response. Other factors named included: reducing alcohol "across the 

board", including the number of alcohol outlets; isolation, economic, social and work pressures; 

providing funds for appropriate work in Aboriginal communities; and the key role of Government. 

Two correlations emerged in relation to this question: respondents from refuges and the criminal 

justice system generally identified the importance of education and understanding domestic 

violence issues, and the importance of reinforcing the law. In addition, those from refuges 

referred to the provision of men's programs and empowering services for women. 

Relationship of factors to strategy 

Clear and complex issues emerged when comparing the Domestic Violence Strategy to the factors 

identified by respondents as most important in reducing and preventing domestic violence in the 

Northern Territory. The strategy provides for a media campaign, education and training to 

change anitudes which "accept" or "tolerate" domestic violence. 13 Such ani tudes are widespread 

and are found in the general community, in perpetrators and victims, and in those who intervene 

and deal with the violence. Half of those interviewed identified education and training as the 

most important factor in reducing domestic violence, yet changes in attitudes were consistently 

identified by respondents as "most difficult" to achieve. Even half of those who considered that 

changes in attitudes had been the "most changed" part of domestic violence over the past five 

years said that this would be the most difficult part of the strategy to achieve.14 

13Somc refcned to violence in gencTlll 
14References were again made to the criminal justice system. 
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Alcohol was a "most important factor" for a quarter of the respondents, with particular reference 

to domestic violence among Aboriginal people. Those who identified isolation and other 

sociaUwork pressures as most important factors also identified alcohol. 

All of the factors which respondents considered to be "most important" in reducing and 

preventing domestic violence are, to some extent, provided in the strategy. 

What else Government can do 

When asked what else Government could do to reduce or prevent domestic violence, a number of 

suggestions were made, including many which have already been discussed. Additional comments 

made included the role models set by Government officials in Parliament and in other public 

displays of"overpowering behaviour and violence", mentioned by three ofthose interviewed. 

Examples were cited1 ~ with the comment that, "if Government were serious" it would do 

something about such behaviour. One respondent said, "What hope have we got when what is 

said and done are different, like drinking". 

Several respondents commented on the "appropriate" role of government, underscoring the need 

to legislate and facilitate changes in relation to domestic violence. One interviewee stated that the 

issue was not the sole responsibility of government, but also a community responsibility, with 

government funding for community services seen as helping the community to fulfill its role. 

Several respondents stated that protocols of response at all levels for those who work with 

domestic violence were valuable and necessary, eg, for police, doctors, courts, lawyers, 

counsellors, and other services. 

1 ~Examples included the internationally reported incident in 1993 in wttich a Northern Territory Govenunent Minister placed a 
microphone cord around the neck of an Australian Broadcasting Corporation reporter. 
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A number of comments were made about the need to "follow through", to "make it happen". The 

need for feedback and evaluation were frequently mentioned, including the need to research the 

effectiveness of initiatives. Several other suggestions were made for research: a study ofwomen 

who have left the refuges, "going back to the theory and see what's worked", and looking at 

interventions from a cross-cultural perspective, such as Black Americans. 

Anything else! 

At the conclusion of each interview, respondents were asked if there was anything else they 

wanted to say about domestic violence. A number of respondents referred to the incidence: "it's 

everywhere, it's depressing the amount of violence"; "it's only touching the tip of the iceberg

consider the ethnic community and Aboriginal people"; "frightening amount of violence"; and 

·violence - it's endemic, been going on forever" . Another added that now "it's out in the open". 

This was the most depressing aspect of domestic violence work mentioned by interviewees. 

Other comments included: the needs of women and children refugees, and the fact that the 

strategy stated nothing about the needs of children involved in domestic violence situations; the 

•poor choice of wording" in referring to the domestic violence strategy as an "attack" on domestic 

violence; 16 and the importance of having consistent, key people to work with victims, particularly 

in the Territory where there was a high turnover of staff- "courage is not enough" for a victim. 

said one respondent. 

·Malee it easy• to change, was the advice of another interviewee, referring to changing attitudes, 

behaviour and patterns of response to violence. Another suggestion was to "make more obvious 

what has been achieved" and to give "special significance" to domestic violence if it is to 

successfully compete with other priorities, and a view expressed by several reaffinned the 

l'wordioa oo the Domestic Violence Slntqy pemphlet, Northern TerrilOfy Govcrmncnt 1994. 
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necessity to "follow through - it just has to happen - must be at every single level (criminal justice, 

counsellors, legal services) as a coordinated, consistent response, a global perspective". 

Involvement in developing strategy 

Each respondent was asked whether they were involved in any way in developing the Northern 

Territory Domestic Violence Strategy. Overall, it might be expected that few would see 

themselves as involved in framing such a policy unless they were in government policy-linked 

positions. It is significant that nearly half those interviewed considered that they were indirectly 

involved, primarily in writing submissions and letters relating to specific aspects of domestic 

violence or closely related areas such as sexual assault. All of those who stated they were not 

involved were from non-government services, including women's shelters. 
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CHAPTERVD 

POLICY OPTIONS AND RECOMMENDATION 

Governments at Federal and State/Territory levels have accepted the policy goal of reducing 

and preventing violence in the family, particularly spousal violence and child abuse, with 

commitments evidenced in legislation and funding, 1 backed up by international agreements 

regarding fundamental human rights. This policy aims to strengthen families, assist in 

eliminating violence against women, provide safe environments for children, and reduce costs 

to the community. Further policy decisions focus on establishing aims and objectives, and: 

determining desired and achievable outcomes; directing attention to specific behaviours; 

providing direction for implementation through strategies and resources; and establishing 

measures for monitoring and evaluating effectiveness. 2,3 These decisions are made difficult 

by the complex and multi-faceted dimensions of family violence, its prevalence and the lack of 

knowledge about strategy effectiveness. It is a "wicked" problem, seemingly without 

resolution. 

However, some clear directions for effective family violence policy have emerged through 

review of relevant literature, an overview of policy and program development in the Northern 

Territory, an examination of patterns revealed in incidence, and comments provided by key 

workers in the field. Among those is the fundamental need for multi-dimensional attitudinal 

and behavioural change at all levels in society, which challenges many traditional concepts of 

family relations. 

1 Colebatch described three dimensions of policy: decision-making, structur'in8 of comnutmcnt, and tntc:rpf'ClabOD of ecuao. 
Colebatch, J.K. 1993. 'Policy-making and Volatility. What is the Problem?' In Po/i~ng '" VoJotJI' T•~. eds. A 
Hede and S. Prasscr. Sydney: Hale and Iremongcr. p. 32. 
2Difficulties in deflning outcomes in govcrruncnt policy-making were identified as, · ... [p}rogram goals tend to be v.,ue 
and WUicruevable; program performance is often hard to defme and measure; politJcaJ and burcauaatJc constrl.lnU oftal 
make it difficult to use program performance information to improve program or qcncy performance" Wholey, J.S 1913. 
Eva/11/Jtion and Effective Public Management. Boston: Little. Brown and CornJ*ty. p. 5. 
30'Faircheallaigh, Ciaran. 1992. 'Conclusion: Issues and Dilemmas in Prognun Evaluauon and Pc:rformazx:c Mom&onJIC'. 
ln Program Evai~UJtion and p,rformon~ Monitoring An AMStralian Penp«tiw.Melboume: Maarullan. 
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Policy goal 

The policy goal is prevention and reduction of the incidence of abusive and violent behaviours 

between family members, with the safety and welfare of the victim determined as the first 

priority. This goal is set in the context of strengthening families, and eliminating violence 

against women and children. Prevention is based on achieving outcomes of: gender equity and 

equal status of women~ public and private attitudes that condemn abusive and violent 

behaviour~ and availability of accurate information about abuse. Reduction of recurring 

incidence is dependent on achieving outcomes of: improved detection~ increased and early 

help-seeking and reporting of those in violent relationships; timely and appropriate 

interventions; equity of access to appropriate services; extra protection and support to those 

most at risk~ consistent application of legislation throughout the criminal justice system; 

improved information and understanding of effective strategies~ and appropriate and consistent 

responses to violence. 

National and international agreements 

The policy for prevention and reduction of violence in families must be consistent with and 

advance basic human rights and principles contained in international, national and Northern 

Territory agreements and strategies, specifically to include: the Universal Declaration of 

Human Rights, the United Nations Convention on the Rights of the Child, the Convention on 

the Elimination of All Forms ofDiscrimination Against Women, the recommendations of the 

Royal Commission into Aboriginal Deaths in Custody, the National Strategy on Violence 

Against Women, Preventing Child Abuse A National Strategy, the Northern Territory 

Women's Health Policy and the Living With Alcohol program. 
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Policy framework 

Development of effective policy options builds on an adequate framework which takes into 

account five sets of key elements arising from the present analysis. First, in order to be 

effective, policy goals must be accepted and implemented at three levels: structural (political, 

societal systems), cultural (community), and personal (individual and family). For example, 

spousal violence legislation (policy) is ineffective unless applied throughout the criminal justice 

system (at cultural and personal levels). 4 Secondly, attitudes and beliefs are influenced by and 

reflected in behaviour at each of those levels. Changes to attitudes, beliefs and behaviour can 

be effected in a number of ways, and behaviour can be influenced, even if only temporarily, 

through legal sanctions. Optimally, attitudinal and behavioural changes occur sequentially, but 

family violence legislation and protocols can assist in bringing about these changes. 

Additionally, changed behaviour may be an acceptable outcome whether or not underlying 

attitudes and beliefs have altered. 

A third aspect of the framework is appropriate and critical intervention in violent family 

situations, where the violence ceases only when the perpetrator stops the behaviour and/or the 

victim escapes, either or both of which may be temporary or pennanent, and voluntary or 

involuntary. Third parties are particularly crucial for their potential to impact on the situation. 

recognising the characteristics of family violence which serve to keep it hidden. Fourthly, the 

framework for policy options must provide for primary, secondary and tertiary aspects of 

dealing with violence in families. Primary, or preventative, strategies provide for infonnation. 

awareness, education and training, research, monitoring and evaluation. Secondary services 

provide crisis intervention while tertiary services include longer tenn counselling, legal advice, 

income security, accommodation, employment and other essential support. 

4A model based on three spheres of the policy process demonstrated the potential problems in implementation of policy 
goals. The model included the political sphere at which stated aims were translated into legislation, which must then be 
translated into administrative rules and instructions by the administrative or executive sphere, which were further 
translated into actions by individuals or groups in the operative sphere. Jamrozik, A 1992. 'M.aJlagiJl8 the Polley Proc:ea: 
Issues for the 90s. ' In AILftralian J011mol of Public Administratiort 51 (I): 1-9. p. 2. 
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And lastly, the questions asked throughout this analysis must be answered: which specific 

behaviours will be addressed, which particular people will receive attention and concern. and 

how much intrusion into homes is justified in order to stop violence and help victims. 

What is known 

Family violence is criminal, and subject to the same treatment as violence from strangers. A 

relationship, whether spousal, parental or between other family members, does not provide a 

"license to hit", although what constitutes "violence" is not always clear. Due to the nature of 

the violence, much is still hidden within the home. Spousal violence is generally ended by the 

escape of the victim, although about I 00 cases a year end with their homicides and, in a very 

few instances, the killing of the perpetrator - in both cases, a long history of severe and 

prolonged battering is likely. All behaviours covered by legislation or considered to be violent 

are not necessarily physical, although such violence forms most of the statistics. Emotional, 

psychological, sexual, social and economic abuse are common. 

Violence in the family is generally acknowledged to be related to power imbalances within the 

relationship. Although actual incidence is unknown, it has been "going on forever" and is very 

widespread: minimum indicators are 1/200 rates of substantiated child abuse, 1/20 families 

experience severe violence, and about 112 spousal violence cases also involve child abuse. 

Darwin refuges and police call-out figures reflect averages of two children to each victim, and 

one in three children from violent families may become abusers or abused themselves as 

adults. 

Three-quarters of all homicides are committed within families by members or those known to 

them. Males are overwhelmingly the perpetrators of family violence, between 85 and 95 per 

cent, as they are of other violence, and come from all social strata, but are most prominent in 

marginalised groups. Females are overwhelmingly the victims, as are children. Males and 

females are generally equal offenders in child abuse, except sexual assault which is 
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predominantly perpetrated by men. Alcohol is a factor in about half of reported incidents, 

although a much higher proportion is found in violence involving Aboriginal people. 

While legislation to deal with spousal violence is in place, there is criticism that police do not 

respond quickly enough and do not apply the law appropriately, thus reinforcing the male 

perpetrator's beliefs about the acceptability of their violence. There are issues to be addressed 

in relation to arrest policies, officer discretion and victim preference. Overall the criminal 

justice system has been criticised for supporting violent behaviour by its procedures and failure 

to apply the law equitably. However, refonns in the criminal justice system have themselves 

been critical change processes. Service providers generally have also been criticised for fai lure 

to detect or to intervene appropriately, which exacerbate the violent situation 

Those most at risk 

Those at greatest risk of family violence are Aboriginal women, women currently in violent 

relationships with particular emphasis on periods of separation, children in violent families, and 

those in relationships involving violence and alcohol misuse, as well as those generally in 

marginalised groups. 

What is not known 

The actual incidence of violence in families is not known, although levels of reporting and 

help-seeking have increased considerably in recent years. While there is a high correlation 

between alcohol and violence, the relationship is not causal and the linkages are unclear. The 

effectiveness of initiatives is generally not known, and measurable outcomes relating to the 

achievement of goals and efficacy of programs are difficult to determine, although there are 

some models of evaluation, such as that conducted by Domestic Violence Legal Help and the 

Duluth Domestic Abuse Intervention Project. Tracking of clients through the system and 

across services is not undertaken, and recurring patterns of violence are not documented. 
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Current legislative provisions 

Violence and abuse between family members is a crime legislated by specific statutes. Current 

Northern Territory legislation relating to family violence provides for mandatory reporting of 

child abuse, and for intervention and protection for those in spousal relationships, with 

extension of those powers to other family members recently announced. s The legislation 

prescribes the behaviours subject to regulation, the people to whom they apply, and provides 

for personal rights to be overridden for those incurring sanctions and penalties. 

Protection from spouse abuse and assault is provided through availability of protective orders 

under the Domestic Violence Act and provisions for rights of entry by police, oustering and 

seizure of firearms under relevant legislation. Protective orders are available where injury to a 

spouse or their property or where provocative or offensive behaviour would lead to a breach 

of the peace, or is threatened, and sanctions apply for breach of protective orders. Children 

are protected from maltreatment by their parents, guardians or other people having their 

custody, under the Community Welfare Act, which describes the nature of maltreatment as 

physical injury, serious emotional harm or intellectual impairment, sexual abuse and neglect, or 

the threat of these behaviours. Sanctions are provided for these behaviours. 

Issues of terminology 

The term "domestic violence" has been the primary descriptor in Australia for violence in 

families until recent times, and almost exclusively meant "wife battering"6. While shelters 

always provided for children. there were few resources for addressing their special needs. 

Similarly, issues of women as perpetrators and mutual violence between partners have 

received little attention, which was, quite appropriately, focused on the primary needs of 

SOn 5.4.94 the Attorney Genera.l81Ulounccd that the •relationship of people involved in domestic v1olalce incidents would 
be broadened•. Perron. loc cit, p. 3. 
6-rbe Northern Territory Domestic Violm~ Act provides for a wide defmition of spousal violeoc:e. 
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victims. However, concern is now moving to the wider picture presented by children who 

grow up in violent relationships and to the need for appropriate programs for perpetrators. 

These issues form key factors in policy options, and are part of intervention and prevention 

structures. 

Options 

Option A is the Northern Territory Domestic Violence Strategy (refer Appendix A) which was 

announced 6 April 1994 and is currently being implemented. The ChiefMinister's media 

release of that date provided additional information about the co-ordination of the strategy and 

stated that the Domestic Violence Act would be broadened to encompass other family 

members. 7 The strategy aims to reduce the incidence of domestic violence, prevent its 

recurrence and work toward the elimination of violence against women, in the context of 

spousal violence, and particular reference is made to programs for Aboriginal women and 

men. including family fighting and alcohol abuse. Co-ordination of the strategy is through the 

Domestic Violence Co-ordinating Committee comprising senior public servants and 

representation from the non-government sector. Education and a media campaign will 

provide information to the community, and training will be provided for those involved in 

domestic violence services, including the criminal justice system, to assist in "recognition, 

treatment and support for those caught up in" violence. While not specified in these 

documents, there is provision for monitoring and evaluation, and continuation of the data 

project. 

The plan provides for victim protection through a range of policies: encouraging arrest 

whenever appropriate ("pro-arrest"), authorising police to prosecute rather than the victim, 

even if the victim withdraws from the action (called "no-drop"); and provision for 

prosecutions which do not rely on victim evidence. In addition. cases will be "fast-tracked" 

for quicker decision. Punishment for perpetrators is provided through treating spousal assault 

7Perron, Joe cit. 
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as criminal in accordance with legislation, and rehabilitation will be coun-ordered. Suppon 

wiD be provided through: police making referrals to a counsellor for the victi~ the availability 

of specialist counsellors; upgrading of the Crisis Line 008 hotline; additionaJ resources for 

Domestic Violence Legal Help; and more crisis and priority housing will be provided. 

Initiatives include programs for Aboriginal women, and for men's family fighting and alcohol 

abuse programs. 

Option B is the same strategy, without putting in place effective monitoring and evaluation 

mechanisms to measure achievement of outcomes and highlight areas to be addressed; in 

effect, a no-change situation. This is a realistic option, considering the persistent difficulties 

documented throughout the literature and experienced by those interviewed in relation to 

implementing criminal justice response. A major concern expressed in the interview process 

was that implementation of reforms would not occur or would not be accompanied by 

monitoring and evaluation. 

Option C extends the current strategy to provide a whole-of-government approach that 

establishes principles for consistent response, requiring each government department and 

funded agency to apply these principles through workplace practice& and in direct service 

provision. 9 Those departments which are major providers of services, such as the Nonhero 

Territory Police, the Department of Health and Community Services and the Department of 

Lands, Local Government and Housing would ensure that protocols consistent with the 

principles were put in place. As an across-government requirement, monitoring would take 

place at the structural level with impacts also assessed at community and individual levels. 

8For example, application of gender equity principles, availability of information about fmnily violax:c and raourccs, 
appropriate intervention with employees. 
9-Jne Department of Health and Commwlity Services, the Northern Territory Police, the Ocpc1ment ofEducatico md tbc 
Department of Lands, Housing and Local Govc:mment are obvious xrvice providers, but all dcJ*I m..:nts occd ID coosidcr 
how best they ca.n ensure the principles are applied 
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A second major aspect of this option is the broadening of domestic violence to family 

violence. With the specific inclusion of children, and other family members, the focus extends 

protection and support to a more comprehensive prevention, detection and intervention 

program. The numbers of children involved in spousal violence and child abuse evidenced by 

the present analysis make such a step critical. 

The final component of this option is the development of a monitoring and evaluation plan 

which specifies goals, objectives and targets related to the outcomes established in the policy 

goal. In part the plan provides measures of achievement, but also assists implementation by 

identifying problem areas for resolution. 

Evaluation criteria 

Policy options were evaluated against the established criteria, with a rating of ( +) indicating 

the criteria was met, (0) indicating a neutral position, and (-) indicating the criteria was not 

met. 

Criteria for evaluating policy options were established early in the analysis to provide an 

objective and appropriate measure for the emerging options. A small group of policy advisers 

assisted in developing the criteria, which took account of previous and current policy 

commitments expressed in the draft Northern Territory Domestic Violence Strategy, March 

1994. It was agreed that the recommended policy option should: aim to prevent future 

incidence; be integrated and consistent with other relevant key policies; reflect the best 

available evidence on family violence issues, taking account of Northern Territory, national 

and international research; and utilise a multi-disciplinary, coordinated agency approach to 

maximise impact of the policy and ensure consistency. The recommended policy should also 

promote attitudinal change, an essential factor in changing beliefs and behaviours surrounding 

the perpetration, tolerance and support of violence. 
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The recommended policy option would be flexible enough to accommodate new infonnation 

while setting clear outcomes to be achieved, and a strategic plan should guide implementation 

for achievement of initiatives, accompanied by monitoring and evaluation to ensure 

implementation. Resources should be targetted to priority areas with existing services 

providing the foundation, wherever possible, for effecting policy outcomes. In addition, the 

policy should provide for early intervention, adequate and appropriate support for victims in 

crisis and their children, including post-crisis support, and provide appropriate programs for 

perpetrators. Training at all levels for those who are or should be involved in dealing with 

domestidfamily violence would be provided. Finally, the policy would be supported by 

Northern Territory leaders in the area of family violence. These criteria are set out in Table 

20. 

Based on the findings of the present analysis, several additional criterion have been added. 

Due to the extent of attitudinal change and resulting practice that is necessary to effect a 

consistent approach at structural, community and individual levels, for prevention as well as 

intervention and support, a whole-of-government approach has been added.l o Also, there is a 

need to specifically address the needs both of Aboriginal women and of children in violent 

families, and to provide for a strong community approach at the local level. 

1~ese additional criterion appear in the shaded area ofT able 20. 
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Table 20: Evaluating Policy Options 

CRITERIA A B c 

Integrated with key policies + + + 
Reflects best available evidence 0 0 + 
Aims to prevent future incidence + + + 
Promotes community attitudinal change + + + 
Sets clear outcomes 0 0 + 
Implemented by strategic plan + + + 
Provides for monitoring and evaluation + 0 + 
Targets resources to priority areas 0 0 + 
Builds on existing services + + + 
Provides flexibility + + + 
Supported by local leaders in field + + 
Ensures appropriate, multi-level training + + + 
Utilises co-ordinated agency approach + + + 
Provides for early intervention + + + 
Provides adequate, appropriate support for women and their children + + 
Provides for 

Recommendation 

Option C is recommended. The core principles would be established by the co-ordinating 

committee based on previous consultations, this analysis and comment provided by interested 

parties. 

Changing 

Eliminating violence in families is a difficult goal to achieve, but government policy can and 

does provide powerful mechanisms for changing a number of highly relevant factors. It can 

provide strong, consistent messages that violence is unacceptable as well as provide resources 

for positive action, including safety and sanctions, to reinforce those messages. The 
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recommended family violence policy option challenges each department and each member of 

the community to examine their beliefs about and responses to "appropriate" roles in 

relationships, especially those based on gender, and abusive and violent behaviours to others, 

especially in families. Changing attitudes, beliefs and behaviours throughout the structures of 

society, through individuals and the community, can result in preventing and reducing hurtful 

and violent actions within families. 
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Domestic Violence Strategy 

Violence in the home is a crime. 

It will not be tolerated. 

In the Territory, there are too many people who have 
been victims of domestic violence. 

Many victims fear retaliation if they act. Some have 
been so victimised that they feel they either deserve 
it, or have to put up with continual violence for the 
sake of their families. 

The Government is determined to address these 
problems. Victims must be offered both protection 
and support so they can break out of the circle of 
violence. 

Perpetrators must learn that their actions will be 
punished. 

While it has already established a n umber of ways 
to help the victims of domestic violence and in re
cent years put new laws in place, the Northern Ter
ritory Government has now adopted a broad-based 
strategy to coordinate the available services in its 
attack on domestic violence. 

The over-riding principle of the strategy is that the 
safety and welfare of the victim must come first . 

The key elements of the strategy are: 

• treating the matter as a crime, not as "just a 
domestic". 

• 

• 

• 

• 

• 

• 

• 

removing the responsibility from the victim and 
giving the authority to the police to take action 
and to prosecute the perpetrators of violence. 

developing prosecutions that do not rely on the 
victim giving evidence. 

prosecutions will proceed whenever evidence 
is available even if the victim subsequently 
withdraws from the action. 

"fast tracking" domestic violence prosecutions 
to protect the victims. 

courts being required to order perpetrators to 
attend rehabilitation courses. 

police passing on information to the relevant 
counselling service (with the permission of the 
victim) whenever they attend a domestic vio
lence incident. A counsellor will then visit the 
family as soon as practicable to offer assistance. 

the 008 hotline at Crisis Line is being reviewed 
and upgraded. 

• 

• 

money is being given to community groups to 
provide specialist counselling for victims - and 
perpetrators. 

additional funding is being given to the 
Domestic Violence Legal Help Service in 
Darwin and Alice Springs to provide more 
resources. 

• the Department of Lands, Housing and Local 
Government is providing more crisis housing 
and is reviewing its policy on priority housing 
for victims of domestic violence. 

• within Aboriginal communities, elders and 
older women will be encouraged to give 
Aboriginal women access to "Grandmothers' 
Law" and information on legal processes, 
housing, pensions and self-esteem. 

• programs for men on family fighting and 
alcohol abuse will be developed in consultation 
with Aboriginal communities. 

The Government is also paying for an education 
and media campaign which will emphasise that 
violence will no longer be tolerated . 

All people involved in dealing with domestic 
violence, including health w orkers, welfare-€) 
workers, police, prosecuto rs, judges and "ffi 
magistrates will be provi ded with information to~ 
help in the recognition, treatment and support for ~ 
those caught up in domestic violence. > 
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H you need help or information, you can contact any of the following: 

POUCE 
- Darwin or Palmerston 
- East Am hem Land 
- Katherine 
- Jabiru 
- Tennant Creek 
- Alice Springs 

COUNSELUNG 
Crisis Line - Darwin 
Country Areas 
EMERGENCYACCOMMODAnON 
Darwin - Dawn House 

- Catherine House 
- Missionaries of Charity 
-Aboriginal Women's Shelter 

Gove - Crisis Accommodation 
- after hours 

Katherine Crisis Centre 
Tennant Creek Women's Refuge 
Alice Springs Women's Refuge 
ETHNIC SERVICES 
NT Interpreter and Translator Service 
Alice Springs Migrant Resource Centre 
Ethnic Communities' Council NT 

-Darwin 
- Alice Springs 

ABORIGINA L SERVICES 
Darwin 

- Danila Dilba (Knuckey Street) 
(Bagot) 

East Arnhem - ATSIC 
Tennant Creek 

- Julalikari Council 
Allee Springs 

- Aboriginal Housing & Infom1ation 
Referral Service 

Aboriginal Legal Aid Service 
- 24 hour 
-Darwin 
- Alice Springs 
- Katherine 

ao...mm.ne Pm.., o1 h Not1t1em T....COI'f 

27 8888 
87 1333 
72 0111 
79 2122 
62 1211 
51 8888 

81 9227 
008 019116 

45 1388 
81 5928 
81 3428 
45 2284 
87 2366 
87 2201 
72 1332 
62 2513 
52 6075 

89 7566 
52 8776 

81 1784 
52 5367 

41 0122 
48 1656 
87 1866 

62 2699 

52 3366 

018 89 2329 
81 5266 
52 2933 
721133 

a-n 

LEGAL 
Darwin Domestic Violence Legal Help 
Alice Springs Domestic Violence Legal Help 
NT Legal Aid Commission 

-Darwin 
- Alice Springs 

MARRIAGE GUIDANCE COUNCIL 
- Darwin 
-Alice Springs 

RAPE CRISIS SERVICES 
Ruby Gaea Darwin Centre Against Rape 
Darwin Sexual Assault Referral Centre 
Alice Springs Sexual Assault 

Referral Centre 
FINANCE- EMERGENCY ASSISTANCE 
Salvation Am1y - Darwin 
Salvation Army - Alice Springs 
St Vincent de Paul - Darwin 
St Vincent de Paul - Katherine 
Department of Social Security 

- Casuarina 
- Darwin Office 
- East Am hem Land 
- Katherine 
- Tennant Creek 
- Alice Springs 

DRUG AND ALCOHOL COUNSELUNG 
Amity House - Darwin 

89 6996 
52 1391 

89 6996 
52 11 33 

81 6676 
52 7336 

45 0155 
22 7156 

51 5880 

81 6 199 
52 9815 
81 7783 
72 1956 

20 2774 
80 9576 
87 1232 
72 0411 
'62 2164 
51 3444 

81 8030 
- NT wide (toll free) 
- F.O.R. W.A.A.R.D. 

1800 62 9683 
81 8673 

DEFENCE SERVICES 
Army 
Navy 
RAAF 

f-orm, a. RtM'll.ln=t-~ ~ 

80 1310 
804286 
80 1539 

STRATEGY 

QVD 
~Northern Tenitmy Government 



Appendix B 

A NORTHERN TERRITORY PERSPECTIVE 
STRUCTURED INTERVIEWS WITH KEY WORKERS IN DOMESTIC VIOLENCE 

Purpose of interviews 

A series of interviews was held with twenty people from sixteen organisations in the Northern 
Territory to provide insight into perceptions of changes in relation to domestic violence and the 
factors relating to those changes. Such insights were sought to assist in developing appropriate 
policies and strategies for the prevention and reduction of domestic violence, and for considering 
monitoring and evaluation of selected policies. 

Interviews focused on each respondent identifying what had changed the most in the area of 
domestic violence over the past five years, what was least likely to change over the next five 
years, and what factors were related to those changes. Comments were sought on those aspects 
of the Northern Territory Domestic Violence Strategy which were considered to be the hardest or 
the easiest to achieve. Those interviewed were also asked what they considered to be the most 
important factors in preventing and/or reducing domestic violence in the Northern Territory, and 
to suggest what else Government could do to achieve that prevention and/or reduction. The 
interview questions are attached. 

Selection of interviewees 

Sixteen organisations and/or individuals were selected for interview from five major areas: the 
criminal justice system, health services, crisis services, post crisis services, and policy, 
coordination and monitoring. These five areas included those most commonly recognised as the 
first points of contact by victims of domestic violence. Advice was sought from the Office of 
Womens Affairs in targetting individuals and/or organisations, and their assistance is 
acknowledged. However, the final list of those interviewed was the decision of the interviewer. 

Most services for victims and perpetrators of domestic violence are provided by the community, 
or non-government, sector, and non-government services represent a substantial proportion of 
those interviewed. Where organisations rather than individuals were nominated in the first 
instance, the organisation selected appropriate respondents. Respondents were not chosen in 
anticipation of any particular ideology, but rather to provide an "expert panel" across services and 
sectors in a multi-disciplinary approach which could assist in policy making. 

The selection of areas for interview did not imply greater importance than those not included in 
the interview process, and those not included due to time constraints included: 

Department of Education, 
Department of Corrections, 
Commonwealth Department of Human Services and Health, 
Child Protection, Department of Health and Community Services, 
sexual assault services, and 
policy and administration of funding for non-government organisations which 
provide domestic violence services. 
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Names of those interviewed are not provided for confidentiality reasons, nor the organisations of 
which they are a part. However, those respondents can be described in several ways, including: 

by sector: ten non-government sector services and six Government (of those ten non
government services, eight receive funding for domestic violence related services from the 
Northern Territory and/or Commonwealth); 

by category of service: six policy, coordination and monitoring positions; six intervention 
services; and four post-crisis services; 

by region: fourteen in Darwin, including five head-office positions covering the whole of 
the Northern Territory, and two Central Australia; and 

by service area or type: three general policy, coordination and monitoring; three criminal 
justice system; four housing; three counselling; one primarily information and referral; and 
two medical service providers. 

A more specific description of the services from which the interviewees were selected included: 

three women's shelters/refuges; 
one alcohol and other drug counselling service; 
two family counselling services; 
community legal service; 
General Practioner; 
hospital casualty sister; 
comm~r_llty or~anisation on violence against women; and 
one cnsts semce. 

The selection of interviewees was purposeful rather than random, with respondents' views not 
intended to be seen as representative of the larger population of service providers nor of the 
general public. Views were taken on their own merits, based on respondents' experience and 
perspective on domestic violence issues, particularly in the Northern Territory. No selection was 
made on the basis of gender, but a ratio of one male to four females resulted (sixteen females and 
four males comprised the twenty individuals in the sixteen interviews). 

Interview process 

Interviews were held between mid-April and mid-May 1994, and followed the announcement of 
the Northern Territory Domestic Violence Strategy on 6 April 1994. All but one of the 
interviews were conducted face to face, the exception by telephone. In three cases, the 
interviewee requested and received a copy of the interview questions prior to interview. 

Interview questions were open-ended and respondents encouraged to provide as much detail as 
they wished, with the result that most summaries contain more than sixteen responses. In three 
interview sessions, the primary respondent invited additional people to be present and participate 
in the interview process, therefore, while there were sixteen interviews, a total of twenty people 
participated. It should be noted that where more than one person was involved in an interview, 
responses were collated as one. 

Several respondents were restricted in the time they could make available due to the nature of 
their work and several respondents were unable to comment on specific questions, again due to 
the nature of their work. Each interviewee was given the opportunity at the conclusion of the 
interview to provide any additional comments on domestic violence. Interviews ranged from 20 
minutes to two hours, with an average length of 30-40 minutes. 
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Following conclusion of aU interviews, responses from each interview record were summarised 
and tables of issues developed. Responses were presented in relation to the specific questions 
which generated the comments. However, this does not mean that respondents did not in 
subsequent questions raise such issues, which were added to some sections and noted. Analysis 
of responses was undertaken which revealed some clustering of issues and perceptions, providing 
additional insights. Obviously, not all comments made by all respondents are presented, but the 
range of overall comments is represented. 

It is also important to highlight the difficulty in distinguishing between some issues which are 
closely related, yet appear in tables and discussion as distinctly different issues. Respondents were 
not guided by terms other than the use of "domestic violence" as they responded to questions in 
their own words. The only standard written material provided to respondents was the leaflet 
describing key aspects of the domestic violence strategy. Therefore, where issues such as 
attitudes towards domestic violence, recognition of domestic violence issues, and increased public 
awareness, appear similar, respondents made distinctions. Actual terms and phrases of 
respondents were used wherever possible to establish and delineate the issues tables. The issues 
categories which evolved from the responses were treated consistently within the report of the 
interviews. 
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INTER VIEW QUESTIONS 

1. What is your role in relation to domestic violence in the Northern Territory? 

2. How are you involved in implementing the Domestic Violence Strategy? 

3. Which part of the strategy do you think will be the easiest to achieve? 

4. Why do you think they will be easiest? 

5. How are you involved in those parts? 

6. Which parts of the strategy do you think will be the most difficult to achieve? 

7. Why do you think they will be the most difficult? 

8. In what way are you involved in those parts? 

9. In the area of domestic violence work, what, if anything, has changed the most over the 
past five years? 

10. What do you think caused that change? 

11 . What do you think is least likely to change over the next five years? 

12. Why is that? 

13. What could help to bring about change? 

14. What do you think is the most important factor in preventing and/or reducing the 
incidence of domestic violence in the Northern Territory? 

15. What else can Government do to prevent or reduce the incidence of domestic violence in 
the Northern Territory? 

Is there anything else you would like to say about domestic violence in the Northern Territory? 
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Appendix C 

INTERVIEW WITH NORTHERN TERRITORY 
COMMISSIONER OF POLICE MICK PALMER 

CONCERNING DOMESTIC VIOLENCE IN THE NORTHERN TERRITORY 

1 June 1994, Interviewer: Julia Campbell 
Held at the Office of Women's Affairs, NT House, Darwin 

Would you describe your role in the development of domestic violence legislation in the Northern 
Territory and how you see that legislation being implemented? But first, what do you see has 
changed the most in the past five years in relation to domestic violence? 

I think the most significant legislative change, quite simply, would be the implementation of 
the ouster provision. The most unsatisfactory aspect of the previous arrangements was that 
the only option open to police, and really open to the parties, was that the victims, generally 
the wife and generally the children, were forced to leave the home. The more violent the 
husband the more important it was to get the wife out of the home. 

Then, of coune, the police, if only involved in that initial situation took no further part in 
the process, and didn't have any incentive to think of the longer term consideration that 
they removed the people to a place of safety. In the Territory that is difficult because there 
aren 't so many wider families here. There are so many narrow nuclear family situations 
and so people go to the refuges and so on which is very short term. The end result of that 
always used to be that the wives/partnen in many cases were back at home the next day or 
very shortly thereafter as the best of a poor set of options. 

The police then became very disaffected as they got this call for help yesterday and here she 
is back with him tomorrow. Particularly in a small jurisdiction/population like this, where 
people's names become quite well known to operational police very quickly, she could get 
identified as somebody who wasn't fair dinkum. The attitude of police as a result of that 
was sometimes not what it ideally should have been. 

The ouster provision has done a lot to change that on its own because it has given many 
more options, but I think the most recent amendments allowing police in the fint instance 
to more readily take action on behalf of spouses who - for a range of reasons, generally in 
the white environment because of fear and often in the Aboriginal environment because of 
cultural problems- aren't prepared or able to make a complaint. The application of that 
obviously has a fair way to go as the police still are uncomfortable within what 
circumstances they should use it. It is difficult because, as you know, so much emotion is 
caught up in these events. It's one of the big problems and I don't really quite know how 
you solve this - we really need, I guess, to keep sitting down and talking about it and trying 
to educate people. 

Obviously we try to use police women whenever we can in these coalface discussions, 
particularly going to the scene, but no police force in Australia in the short tenn is going to 
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have enough women to go to all of them. Less than ten per cent of the police force tends to 
be female, so there is going to be a lot of cases that are attended by two police men. 
Particularly the smaller communities, particularly with Aboriginal communities, they're 
going to be dealing with police men in most cases. I think that requires a look at having 
access to people outside policing who are on call, if you like, particularly for worst case 
scenarios who can be picked up on the way. You wouldn' t need many, if you had, for 
example, access to half a dozen names in the Palmerston area and possibly some contact 
people across the greater Darwin area, and just one or two people in smaller communities 
who, in the absence of a police woman, could be called upon to assist and be present. 

But would they be people in the community rather than police? 

Yes. They could either be sworn in as a special constable or simply go along as a volunteer 
or on a paid fee for service basis. I think they're the sort of options that would be very 
useful. As you know so many women have difficulty in talking to men - with the best will in 
the world, particularly because so many police officers are not only male, but also young; 
only just married, they have no children, they haven't been around long enough to have too 
many domestic fallouts or have any relevant personal experience. They're really going only 
on the experience of their own families; if they have been unlucky enough to be part of a 
family environment that wasn't so happy, so they don't bring with them any experiences in 
life that are going to assist them, it's really a case of having to apply book learning and 
examples from the classroom to the situation, often dealing with people as old as their own 
parents. 

I think that is something that is often overlooked when people criticise how police men and 
women do those jobs. It' s very hard, when you remember that the average age of patrol 
officers male or female is probably going to be in the order of 25 years and they' re very 
frequently going to be dealing with people either of their own age or much older. So they 
come with no real experience to draw on. 

Women often don't like going to young male doctors so I think that is something which is 
often under-estimated. I think the value of a woman's presence at those things is really 
very significant if we could organise it. The second thing is that- in the absence of police 
women and even sometimes with women, because the husband is so frequently present or 
at least is near, even if police have been able to separate the parties- at the height of the 
emotion the woman often won't say as coherently or as comprehensively what occurred as 
she will tomorrow to somebody at the women's refuge. Refuge personnel often get a bit 
sour on why more wasn't done last night when in fact the story often told the next day- of 
course they've had time to think about it - is a lot clearer and sometimes a lot more 
comprehensive. 

I think that's an education thing where we need to make sure that people understand the 
importance of giving the police the best possible advice; they can only go on the 
infonnation they've got. They'll often come in totally blind, so it's a combination of things. 
I think women feel uncomfortable telling male police officers some of the things they might 
be telling somebody who knows or has lived through the same experiences; as you know so 
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many of the women's refuges are staffed by people who have gone through it themselves, so 
that makes them very easy to talk to whereas police officers don't often come to that 
arrangement. I think that's again something we need to work on. 

I think it's particularly important at Aboriginal communities where the need, where quite 
clearly culturally - Aboriginal women themselves have told us very strongly at the Alice 
Springs seminar- that women simply are almost forbidden to tell men, Aboriginal or white, 
certain things, and will not. The fact they don't complain or are silent about physical 
violence as well as intimidation, but particularly so where you have physical violence, 
doesn't mean they condone it, or that they consented to it, but rather they aren't able to tell 
you about it. Whereas the Aboriginal woman would, always be much more likely and 
comfortable with telling a woman, police or otherwise, probably in the first instance in the 
absence of the male police officer. But the presence of a victim's friend •••..•. 

What is a "victim's friend"? 

We've always had prisoner's friends: now it seems to me we haven't given enough thought 
to victim's friends. With Aboriginals, in fact we've already implemented that in a General 
Order that we will, in those sorts of cases, attempt to get a victim's friend whenever we can. 
Generally it's easier to get a victim's friend than a prisoner's friend. We are bound by 
Anunga rules to get a prisoner's friend to ensure they properly understand. Language 
often is a problem with Aboriginal people; they speak English, but sometimes speak it with 
poor or restricted grammar so you're not always getting the right connotation on what is 
meant. 

So that's particularly used with the Aboriginal communities? 

More important I think with the Aboriginal Communities, yes. We implemented it since 
the last seminar; we've moved, used prisoner's friends much more widely, immediately. 

I think it's a bit significant that in the National Committee on Violence forum as I can 
remember they used the Northern Territory's then brand new legislation as a model and, I 
don't know now whether in fact some jurisdictions may have even improved on the initial 
NT model, but the Northern Territory model was seen as just about a best practice model 
for the operation of domestic violence. It's then just a matter of getting the mind sets of the 
practitionen to make the best use out of it. 

What was your role in bringing that legislation to the Territory? 

We were very much a part of the working party that looked at the need to improve 
domestic violence legislation during my time as Commissioner. The National Committee on 
Violence met in 1989, so it's probably 1988/89. 

We pushed strongly for the ouster provision; we were very firm proponants of the ouster 
provision, all be it we didn't invent it. That was, of course, strongly supported. 
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We were a little bit more wary of where the complaints should lie in terms of police having 
the right in the first instance to make complaint .. There were some people- as you know it 
was based on some of the United States models -suggesting that it shouldn't be 
discretionary and did have some success with that non-discretionary application. My own 
personal view is that there are some worries with that in terms of the Northern Territory. 
There are so many reasons why these things occur and often it can go wrong as quickly as 
the other way can. 

So that's still a difficult issue .... 

I think there has to be discretion. The woman has to have a right to say, "Look, I don't 
want police action", and while there might be some circumstances in which you say, "I 
think that is because you are frightened because you've got some cultural difficulty and I 
am going to take the action anyway", there has to be the flexibility to say, "We've got all 
tbe circumstances here, we should really have to deal with this, this is really going to make 
it worse not better". We won't always get it right, but I think to remove the discretion 
replaces one problem with another, particularly again, for the Aboriginal people. 

What else has changed, in addition to the legislation, in the past five years - any dramatic changes? 

This is not empirical, but my own perception is that people are much more willing to 
complain now than they were many years ago; even amongst Aboriginal communities there 
is much more preparedness to complain. Women certainly are becoming more educated in 
terms of their rights and their options. 

I think courts are taking the issues far more seriously than they were before and that's a 
positive response in the perfection of that system. 

And certainly there is a change in policing. There is a better understanding of the 
importance of dealing with domestic violence as an assault in the real sense of the word and 
not just something which is a family matter. Although, obviously, there is quite a way to go 
in terms of what we are achieving and what we would like to achieve. But I don't know 
that there would be too many dramatic changes. I think we are dealing with it more 
effectively now than we were a few years ago, but if there has been a dramatic change I 
think it's with the preparedness of people to stand up and be part of the solution as well as 
identifying the problem. And women are much more prepared now to come forth. 

What do you think has brought about that change? 

I think it's both ends. Frankly I think it's a combination of some of the worse case- the 
publicity given to the worse case violence scenarios, some of which have been absolutely 
awful- and education to the other end. Which in my view is very, very important because 
it seems to me, despite the fact that domestic violence is right across the society, right 
across the community, it tends to affect socially disadvantaged people more frequently, who 
not only are often not very well educated, but also haven't got much money, so don't have 
many options. They are the people most likely to be frightened, most likely to be insecure, 
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most likely to hang in there as it being the only way to continue to even look after their 
children. I think education is extremely important to those people and, of course, so is the 
wider infrastructure support. 

But there has been another change. I think one of the changes is a recognition of the 
fundamental importance of interagency cooperation on the National Committee on 
Domestic Violence, but it is something that we have pushed very strongly here. 
Recognition of the fact that the law enforcement response to this is never on its own going 
to be enough, there has to be that wider support infrastructure and a real co-operation and 
interaction between all of the support services to ensure that people are dealt with properly. 

I think the victim's focus is a lot better now across Australia than it was a few years ago. 
But I'd think what really stirred, what fashioned government's minds were some of those 
very bad stalking domestic violence cases. I think they caused legislation like the stalking 
legislation, which would have been unheard of, I suppose, a few years ago as being 
unacceptable and very intrusive in allowing police and other people to have powers that 
really were quite dangerous. I think the recognition, despite the dangers, of that awfulness 
of what occurred, requiring stronger action, was sufficient to allow people, despite its 
imperfections, to empower somebody to be able to do something about a situation where a 
husband is threatening to kill his wife and has threatened her for two weeks. Do we have to 
wait until he does it before we do something ? There is no perfect answer for that ••. 

There certainly were some NT incidences of that; you feel that had a direct impact? 

I do, I think •.• [it] really brought home in a very personal way to Ministers, to discuss it. 
This was real .•. All of a sudden here was a case where in every way it was just absolutely 
sad and tragic, it should never have occurred. 

What do you think is least likely to change in relation to domestic violence in the next five years? 

Perpetration of the violence itself. I think the expansion of short term defacto relationships 
is going to continually aggravate that and, even if it doesn't increase, there will be a 
perception of it being on the increase because more people- it's going to become much 
more public now and people, friends of the family and victims - are much more likely to 
come forward, like child abuse. Child abuse probably is not much worse if any now than it 
was 20 years ago, but it's much more known. It certainly isn't any better, despite the 
education, and I suspect it will be a long haul to turn around because of the emotional 
reasons. When people cease to think rationally, they start beating the people they love or 
they thought they loved, because those problems aren't going to likely change. 

The actual hard data we have on incidence of domestic violence as you know is very poor and 
that's the minimum. Are you saying that it will appear as if it is increasing because people are 
going to be reporting? 

I'd say there isn't much change in the level and nature of the incidence of violence by 
Aboriginal men against Aboriginal women in my 30 years in the Territory. Certainly since 
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the time that alcohol became freely available in the Aboriginal communities it has been a 
huge problem, and in terms of incidence that came to our attention it probably peaked 
between five and ten years ago. It's still awful but I think there may be some very small 
signs of improvement there in terms of the hard end physical violence which was just awful 
and still is. In regard of the broader community, I don't really know. I think that domestic 
violence cases that we have been aware of would only have been the tip of the iceberg. My 
perception is that it's been a problem forever. 

I thin~ really, women have become more part of the workforce, more self confident and 
clearly better educated. If anything, in its broader sense in tenns of domestic violence 
including verbal intimidation, constant verbal intimidation, I think that side is not as 
prevalent now, certainly. I don't know about the sharp end physical violence- that's 
probably because that's only a small proportion of the total. I think that's probably about 
where it was. 

You're saying that some of that change is because women are more active in the workplace and 
there's more participation on an equal level. 

Yes. More participation and more assertive, more self confident; they have more options 
and their independence. Wives previously didn't have many options at all. Most of the 
people I knew, when I think back to when I was in my twenties, their husbands had all the 
money in their bank accounts, the wives didn't have access to it. Whether the marriage 
was happy or unhappy the women really were very much slaves of the environment. If 
they protested about it, they were only given their housekeeping money and you really 
can't run very far with your housekeeping money. 

What would you see as some of the most effective ways of implementing the legislation? 

Well, obviously, ongoing training is essential. I think you can't overestimate the value of 
scenario training. You have to keep bringing people back for short refresher courses that 
centre around particular cases which are sufficiently disguised not to bring them home to 
the people involved, where faults, defects and problems have arisen, to try to make sure 
that at least we learn from experience. I think there is a need for us to consider trying to 
place our best expertise in places and areas where it is most likely to be utilised and 
required, but I think the best way of all is to move towards a joint task force approach in 
dealing with the issue of domestic violence, particularly in regard to the serious issues, 
although I know there is a difficulty in a small jurisdiction like the Territory. 

When I say that, when dealing with a potential client, you've got to think about issues of 
potential personal violence, and those issues are more serious in terms of the law 
enforcement response. In the biggest centres anyway, very likely the team that attends the 
scene will not just be law enforcement officers but will be a combined team with the 
relevant expertise in it. That will self regulate. It will not only cause better value in tenns 
of the response, the expertise available will regulate everybody else. There is no better way 
to make sure you behave yourself than to know you're on camera. The original task force 
team and everybody will gain from that. One stop shopping, I think. 
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What might be the most effective way of making that happen in the Territory? 

I think the way that I would approach that would be to run a couple of pilot programs. 
Simplest way is to pick out a suburb where the figures show that we're likely to have 
reasonably frequent DV call outs and run a pilot program there. At the same time possibly 
pick a particularly difficult Aboriginal community and run a pilot program there. Adapt 
the pilot programs to the real needs of those people in the community so you could make up 
a joint task force; it may be quite different from the way we approach it. If we can do that 
- as I think we could in the short term if we did it for three months on a largely voluntee~ 
base - the cost would be minimal and the results you would think would speak for 
themselves. 

Would that task force remain under the authority of police or would it be something which 
involved people from outside? Do you have any thoughts on how that might work? 

I would think, because of the small population base in the Territory, it needs to vary 
between centres. I would see it having the best case of success if, in fact, it was a loose-leaf 
arrangement whereby it wasn't a task force in the sense of the word that it operated from 
any one building or was under anybody's particular control. We would have 
memorandums and understandings or agreements with agencies that said that upon a call 
to the police of these range of incidents, part of the response would be to contact the 
following agencies and that we will attend jointly. Protocols would be established in terms 
of what the duties would be, just like, for example, the police and the fire service have in 
attending serious accidents when people are trapped in vehicles - protocols without any 
vesting of control by one against the another. The police know what their role is and the 
fire service know what their role is, and they both go about their jobs very efficiently in 
terms of one investigating the accident and the other cutting people free. It's not hard to 
set up those protocols without vesting control. 

If you have a situation where violence is being perpetrated while you're there, clearly the 
second police officer has an obligation to take control. That would need to be picked up in 
the protocols. I think that's got a better chance of success than trying to set up a separate 
body, particularly in a small jurisdiction like this, because the moment you do, within 
policing alone everybody who is not part of that domestic violence task force will see 
domestic violence as no longer being part of their problem. I think the future for the 
Territory is that all police officers see domestic violence as very much one of their 
operational problems and for which they have a real responsibility; it's not something you 
can flick across to the community service branch or the domestic violence branch or 
whatever. 

You say there is still a way to go before it's accepted as part of every police act? 

I think that goes up and down. There's some very difficult issues I've seen handled over the 
last twelve months, have been handled extremely well, with a great deal of sensitivity and a 
lot of follow-up in terms oflooking after children and wives. Others haven't been handled 
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as well and that's certainly going to go up and down again according to the individual 
police officer's own domestic relationships. Everybody is going to be biased and troubled 
by their own experiences. 

The other thing that in bigger centres makes the joint task force so much more important is 
that, because so many of these domestic violence incidents are created by alcohol and 
people tend to drink alcohol on particular days of the week, we are most likely to have most 
calls at the same time on cert.ain nights. But the time we should be giving most attention to 
serious incidences you might have a number to go to. So you do find in those situations 
you'll never ever have enough police to be all things to all people. They're really tom 
between having to deal with the sharp end law enforcement aspect of this problem and 
getting to the next problem because that's pretty important as well. 

If you had that sort of flexibility you could leave having dealt with the initial problem and 
ifyou ousted the offending husband you could leave other people on the ground to continue 
the process while you went to incident number two. 

So you see a real advantage in not having a special unit, but making it part of the operational area 
within the existing system. 

Yes, that's my preference I think. In the bigger centres it might well be very useful to have 
a domestic violence unit, but we're too small at the moment. We tend to over specialise, it's 
very easy to over specialise and pigeon hole the expertise and everybody else sees it as being 
the unit's responsibility and not their own. I think the nature of domestic violence in the 
Territory and the nature of our policing- which is very much a general duties patrol
focused police force where they are generalists and not specialists, and the likely people fint 
on the scene, the reality and the availability- no matter how well we try to work these task 
force arrangements it is going to be a restricted availability. You really need to have your 
skills and your responsibilities as widely placed as you can. . .• 

Are there any more challenges in the NT in terms of domestic violence? 

The widening of the definition of "spousal" was a very positive thing and that came out of 
some particular concerns raised by Aboriginal people. Again, you've got to be careful how 
you apply it, it can be misused. I think that's fine, that's a step in the right direction. I 
think the flexibility now to allow police officers more easily to lay the charge in the first 
instance is a very sensible provision. That allows the Court evidence [not sure of words), 
often you've got this confusion between who really is the complainant. 

I don ' t quite know, if there is a challenge still left, it seems to me it's the challenge of that 
second phase - you de.al with the initial problem, the immediate problem by oustering and 
taking out a restraining order, then perhaps it's either contested in court or appealed 
against in court; it's that second phase that I think we're going to struggle with for a while. 
You solve the immediate problem, but for how long? It's a little like the stalking provisions 
in that if there is ever a game of sharping you can't lock somebody up forever who you 
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believe may be intending to kill his wife because you find him guilty of the stalking 
provision. So you stave it off, but after seven days, is he likely to be angrier or not as 
angry? and what are the options open to the wife, the spouse in the meantime! I mean, it's 
an imperfect world. I suppose there is no real perfect solution to that, either. But it seems 
to me that that's going to be a continuing challenge . 

... Was there anything else you would like to say about your role or your views about domestic 
violence in general?. 

Not really; the only thing I feel strongly about is that still not enough is being done and still 
not enough noise is being made against, about the gross domestic violence against 
Aboriginal women. I think some of the key groups, women's advisory groups and the like., 
don't give enough attention to that. Some of the violence is actually very horrific, the 
injuries and the mutilation style injuries. It is so often swept under the carpet on the basis 
of being too hard to handle or part of traditional culture or promised bride arrangements. 
Audrey Bolger- don't know whether these figures are right or not, but if they are anything 
like right- she's talking about Aboriginal women being something like 33 times as likely as 
white women to be subject to violence. That's pretty awful stuff by any body's standards 
and I just think that of all the other things we seem to have nationally - have got caught up 
on housing and health -we just seem to have ignored what is an enormously sad problem. 

Were you responsible for commissioning her work? 

Yes, I was. Based on my personal knowledge of the Aboriginal problem and the fact that 
we had done nothing about it. And it was the police who found it impossible to handle and 
didn't know how to go about it, and we didn't understand enough about it and we didn't 
know what we were doing right and what we were doing wrong and what more we could 
do. We just really wanted to get a better feel for what women think about it, how right is 
this perception of Aboriginal acceptance, is this being part of Aboriginal way of life? Of 
course the more you look the more you realise there is not much acceptance there at all, 
except in the man's mind. 

The seminars held late last year with Aboriginal women? 

They were police initiatives. Given by Commander Barbara Etter. We've followed up on 
most of the recommendations coming out of the two seminars, the one in Darwin and the 
one in Alice. One of the more meaningful recommendations is the much wider use of 
victim's friends and we have changed our general rules to reflect the importance of that. 

Thank you very much for your time. 
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Appendix D 

VIOLENCE 

Physical violence generally includes all types of assaults and torture: pushing, kicking, hitting, 
punching, hair-pulling, poking, using a weapon, burning, biting, pinching, gouging. Severity of 
the injuries ranges from no visible signs to tissue damage, including broken teeth and bones, to 
permanent injury and/or death. Physical violence generally escalates in severity, intensity, brutality 
and frequency over time. More severe methods of control are generally imposed by the man if the 
violence fails to produce the desired effect in the victim. 

Fear instilled in victims adds another dimension to the dynamic of violence against women. The 
fear of future violence often becomes the most powerful weapon in the oppression of women. 

Threats are another common controlling mechanism used by the perpetrator. For example death 
threats and threat of injury to another such as the woman's child, can be employed to coerce the 
victim into submission. 

Psychological abuse includes emotional and verbal abuse and is usually experienced by victims as 
damaging to their self concept and mental well-being. Over time, a woman's belief in her worth, 
her self-concept and her sense of having rights or choices becomes eroded by the incessant 
condemnatory abuse from the perpetrator. 

Social abuse is behaviour which aims to isolate the woman from friends and family. It is another 
method employed to control the woman. It includes public insult and denigration, forbidding any 
contact with family and friends, imprisoning the woman in the home and disconnecting the 
telephone. 

Economic abuse refers to the inequitable control over access to shared resources. In the family 
context, for example, this may mean the man is in a position to allocate insufficient funds for 
household purchases and/or control the woman's income, assets and expenditure. 

Sexual violence encompasses all sexual acts, including any sexual behaviour that has been 
imposed or forced upon a woman without her freely given consent. It sometimes is or has been 
perpetrated by a family member. It is an act of aggression and an abuse of power, not the result 
of an uncontrollable sex drive. 

Examples of sexual violence are: forced vaginal, oral and anal penetration including the insertion 
of objects; forcing a woman to perform sexual acts which she finds bizarre, painful and/or 
humiliating; forcing her to view pornographic material. Sexual violence is not only an attack on 
the woman's physical body. It is a violation experienced at emotional and intellectual levels. 
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Saual harassment consists of unwanted and unwelcome sexual attention. Sexual harassment 
has nothing to do with mutual attraction and friendship, which are private concerns. Sexual 
harassment is an abuse of power in the workplace and elsewhere and it may consist of some or all 
of the following: 

• unwelcome comments or questions about a person's sex life; 
• suggestive behaviour, staring and leering; 
• unnecessary familiarity; 
• sexual jokes, offensive phone calls, photographs, reading material or objects; 
• sexual propositions or continual requests for dates; and/or 
• physical contact such as touching or fondling or unwanted physical closeness and sexual 

advances. 

Racial violence serves to create and maintain the inequitable distribution of social, economic and 
personal power. While violence against women sustains and expresses gender based inequality, it 
is also used to sustain and express racial dominance. Explanations for and understanding of the 
role which violence plays in society have long been "gender blind". However, the parallel neglect 
of the consequences of ethnic-based cultural dominance has led to ignorance about and the 
trivialisation of the violence experienced by women who are "outside" dominant (anglo) culture. 
This racial violence has its origins in the colonisation of Australian and the subsequent 
establishment of white anglo cultural rule. Thus Aboriginal women and women of non-English 
speaking background are doubly victimised; they do not belong to the dominant gender nor do 
they belong to the dominant (anglo) culture. 

Vwlerrce by carers towards women with a disability includes physical, sexual, psychological, 
social and economic abuse by someone on whom the woman is dependent for assistance. It 
occurs in families and in institutional settings. Disability covers physical, psychiatric, intellectual 
and sensory disability and frailty associated with ageing. As a result of their disability or frailty 
women may be dependent on the carer, they may not recognise when violence or abuse occurs 
and have no way to either report such acts or seek help. 

National committee on Violence Against Women. 1993 . 'National Committee on Violence 
Against Women Position Paper'. In National Strategy on Violence Against Women. Canberra: 
Australian Government Publishing Service. 
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Appendix E 

THE DULUTH MODEL OF INTERVENTION 

The Duluth model of intervention commenced in 1980 in the City ofDuluth, Minnesota, by 
women activists to: 

confront domestic assault, believing that community institutions had an ethical obligation 
to protect battered women and their families. I 

The Duluth model was one of eighteen programs selected by the U.S. National council of Juvenile 
& Family Court Judges for inclusion in their 1992 report which presented state-of-the-art court 
programs on family violence, demonstrating "exceptional practice and experience" in a particular 
area. 2 Of the ten program elements which programs might include, 3 the model did not provide 
three: a statewide court program, legal services and children's programs. The materials developed 
by this project form the basis for many training programs internationally. 

The project relies on a consistent approach across Cooperating agencies, which agree to: a 
"collective community message to batterers" that "[w]hen you beat your partner ... you are the 
aggressor. Either stop it or lose increasing amounts of your personal freedom••; their contact with 
batterers was not to advocate for them but to confront them with their violence;4 and agencies 
agreed to give up some of their autonomy in order to provide consistencey. An additional role 
undertaken by DAIP through its monitoring and coordination is to ensure that individuals in the 
cooperating services do not "screen cases out of the system" through "misinformation provided by 
the abuser, lack of information, or race, sex or class biases", described as "one ofthe most 
prevalent ways communities collude with batterers". s 

The program for perpetrators is based on understanding that their behaviour is intentional and 
uses tactics "used by many groups or individuals in positions of power", including "those [tactics] 
employed to sustain racism. ageism, classisrn. heterosexism, anti-Semitism and many other forms 
of group domination". 6 

Evaluation ofthe project has used a variety of methods, including victim and offender surveys 
(participant research) to review perceived effectiveness of the project's policies and procedures as 
well as behavioural change between partners involved in the project, and to determine if the 
polices and protocols have been consistently applied.7 Recidivisim rates were researched in a 
longitudinal study, with results that 40 per cent of the men in 100 cases ordered to DAIP in 1985 
were back in the criminal justice system. either for battering the same or different partner or 
having a protection order against them in place. 

1 Paymar, M. Undated. Domestic A.uault: Building a Coordinated Community Response. Brisbane. Presented to the 

Challenging the Legal System's Response to Domestic Violence 1994. p. 10. 
2Nationa.l Council of Juvenile .t. Family Court Judges. 1992. Family Violmce State-of-the-Art Court Program~. Reno. pp. 5,7. 

~ elements were not judgemental, but fonned a framework for the discussion of valued programs. 
4Pence. E. 1988. Baneren Progranu: Shifting from Community CoiiJLJion to Community Confrontation. Duluth: Domestic 
Abuse Intervention Project. pp. 20-1 . 

SResults of this monitoring showed that: annual arrests and nwnbers of assailants bade in court for failure to comply with 
orders have incn:ascd ten tirnes;and conviction rates have significantly increased. Ibid, p. 17. 

6Jbid. pp. 24-5. 
71bid. pp. 4-42. 
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The project estimates that a rate of 40-60 per cent recidivism is suggested by these results, as 
some of those still battering may not have been caught. 8 This rate was considered similar to those 
of other treatment programs, such as substance abuse.9 Those found most likely to recidivate 
were "men who had been abusive for a shorter duration prior to the program, court ordered to 
have a chemical dependency evaluation or in chemical dependency treatment, abused as children 
and previously convicted for nonassault crimes". The results also suggested that "many men 
continue to be abusive". Other general results showed that "regardless of the treatment model, 
mandated treatment coupled with arrest has more impact than arrest only or a do nothing 
approach". 10 

A survey ofwomen who had used DAIP in the midl980s found that 80 per cent reported they 
were not now being battered.11 For over twelve years the City of Duluth experienced fairly stable 
numbers of victims and offenders of domestic violence, with no domestic homicides for ten years. 
This record was generally attributed to DAIP. However, in 1993 there were seven such 
homicides. Of those, only two offenders had had contact with law enforcement or the criminal 
justice system. 12 

'Paynw, Joe cit , p. I I . 
9Jbid. p. 14. 
10Jbid. p. 4. 
111bid, p. 15. 
12Ibid, p. 15. 
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Appendix F 

AGENCY DO.MESTIC VIOLENCE PRINCIPLES 

Agency principles for a policy regarding criminal assault in the home could include: 
• clients have a right to personal safety in their home~ 
• violence is unacceptable and criminal~ 
• recognition of those affected by family violence is required in order to provide effective 

sernce~ 

• the safety of those abuse is of paramount importance~ 
• solutions must centre on naming the problem and offering the possibility for change; 
• a speedy response to both abused people and perpetrators~ 
• professionals are obligated to be infonned; and 
• professions must attend to the child protection implications of domestic violence. 1 

STRATEGIES FOR DEALING WITH FAMILY VIOLENCE 

Suggested strategies for dealing with family violence included: 
• fonnulating policy and procedures for clients affected by spousal violence; 
• develop training packages on family violence for field workers, including relevant 

legislation; 
• review procedures for monitoring cases involving spousal violence and for decisions 

regarding the safety and well-being of the child; 
• ensure infonnation on spousal violence is on display in public areas of the agency; 
• give priority of grant funds to organisations assisting victims and perpetrators of spousal 

violence and their dependent children; and 
• consider strategies at regional levels to address family violence. 2 

DOMESTIC VIOLENCE PRINCIPLES REGARDING CLIENTS 

Principles which can be adopted by any providers of services and practitioners include: 
• listen to and believe clients; 
• encourage client to talk about the violence and name the abuse; 
• work with clients to recognise the context of the abuse, eg gender, culture; 
• encourage clients take responsibility for their own actions and choices; 
• provide up-to-date infonnation to assist clients' choice-making~ 
• assist clients with emotional and practical support; and 
• provide an integrated response to client. 
Services may also need to ensure the immediate safety of the client, to provide assistance in 
determining what the client wants, and to facilitate infonned decision-making and references. 3 

1Queensland Domestic Violence Task Force. 1988. Beyond The.Je Wall.J, Report of the Qvenuland Domutic Viol~ To# 
Force. Brisbane: Queensland Government. p. 207. 
2family Violence Professional Education Task Force. 1994. Family Violence Ewrybody'.J Bll.fine.u Somebody'! Life. 

Sydney:Federation Press. p. 216. 
31bid, pp. 131-2. 
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NORTHERN TERRITORY LEGISLATION 
RELATING TO FAMD... Y VIOLENCE 

Community Welfare Act 1983 

Criminal Code 

Domestic Violence Act 199 2 

Firearms Act 

Justices Act 

Police Administration Act 

Stalking Act 
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Appendix 8 

RECOMMENDED STRATEGIES OF NATIONAL BODIES 

National Conference on Domestic Violence 1985 

In 1985 the National Conference on Domestic Violence made a number of recommendations. In 
relation to policy development they included the need to: establish common definitions of 
domestic violence; establish a public profile of the same importance as the drug issue; incorporate 
in policy that the major cause of domestic violence is the imbalance of power between men and 
women; guarantee adequate minimum income as well as facilitate greater access of women to 
jobs, housing and childcare options; review legislation and service provision. and coordinate 
research and statistics collection; and ensure the refuges and womens groups be consulted in 
policy development.l,2 

Other recommendations included the immediate commencement of a national community 
education program, and that each mainstream organisation and government department fonnulate 
policy on domestic violence to include training. 3 

Research stimulated by this Conference4 undertaken by Elliott & Shanahan to determine 
community attitudes to domestic violence confinned both the need for structural changes to help 
ensure behavioural change and the related need to "create a ground swell of public opinion and 
concern" to assist the implementation of more direct action in confronting domestic violence. 5 

National Committee on Violence 1989-90 

Spurred by the Hoddle Street killings in Melbourne, the resulting Gun Summit and increasing 
concern in the community regarding violence, the National Committee on Violence was fonned in 

1Hattey, S.E., ed. 1985. National Conference on DomeJtic Violence, Volume Two, Seminar Proceeding! No. I]. Australian 
Institute of Criminology. pp. 658-64. 
2nus point was emphasised by a researcher who commented that hundreds of towns in the U.S. and Canada were changing the 
way they responded to domestic assault cases, but what was missing was the "authentic participation of bettered women in 
'figwing out a way of doing things' that stops the violence~. RHmeester, T. and E. Pence. 1992. 'A Cynical Twist of Fate: How 
Processes of Ruling in the Criminal Justice System and the Social Sciences Impede Justice for Battered Womcn.' ln Sotlwm 
California Revir.¥ of Law and Women 's Studies 2 (1 ): 255-92. p. 290. 
3Ibid. 
4Elliott and Shanahan Research carried out one of three projects conunissioned by the Office of the Status of Women 
Department of the Prime Minister and Cabinet to guide the forthcoming campaign. Their component was a summary of 
background research resulting from consulting with the community (published August I 988). The other components included: 
a social survey utilising a representative sample of the community to determine community attitudes towards domestic 
violence, carried out by the Public Policy Research Centre (published February I 988); and alitentture review on the attitudes 
of the community, victims and service providers on wife battering conducted by Easteal (published April I 988). 
~Elliott and Shanahan Research. I 988. Summary of Background Ruearch for the Development of a Campaign Against 
DomeJtic Violmce. North Sydney: Office of the Status of Women, Department of the Prime Minister and Cabinet. pp. 34, 37. 
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1989. Violence in the family of necessity comprised a major focus in the preliminary papers as 
well as in the final report. Key recommendations relating specifically to domestic violence 
focussed predominantly on a better response to domestic violence as well as prevention. 6 

Preventative measures recommended included: further multi-media public awareness campaigns to 
stress unacceptability of violence~ prevention of child abuse, including screening for child abuse 
risk in hospitals~ parenting education, especially re the aggressive child; and the evaluation and 
encouragement of preventative programs, including counselling for perpetrators of violence. 7 

Recommended responses to violence included: identification and treatment policies and 
procedures for victims of violence, particularly health services; ensure achievement by 
governments of better coordination and communication between organisations in the public, 
private and non-profit sectors in services to victims; and institutions provision of education and 
training for the recognition, treatment and management of victims, including gender inequality. 
Increased funding for direct service provision was encouraged. 8 

Mechanisms were established to ensure implementation of recommendations through the National 
Violence Monitoring Unit, with all States and Territories reporting annually on achievement. 

National Committee on Violence Against Women 1993 

The National Strategy on Violence Against Women, agreed by all States and Territories in 1992, 
sets out to achieve four broad aims: to provide victims of violence with immediate safety and 
protection whilst ensuring that violence against women is treated as a crime and a violation of 
human rights; to foster attitudinal change in the Australia society leading to community 
intolerance of violence, with men accepting responsibility for their own violence and stopping it; 
to empower women through equal rights~ and to foster a society in which all women are safe. 9 

The strategy includes major components of: legislation and law reform; detection and policing~ 
deterrence and enforcement~ research, monitoring and evaluation~ community consultation and 
interaction; community education; and consultation with those who suffer violence, women with 
special needs (Aboriginal, non-English speaking background, rural and remote, those with 
disabilities, young and older women, adult incest survivors). 1 0, 11 

6National Conunittee on Violence. 1990. Violence: Dinctions for Australia. Canberra: Australian Institute of Criminology. 
7Ibid. 
8Ibid. 
~ational Conunittee on Violence Against Women. 1993 [reprint with minor corrections, flfSt published 1992). National 

Strategy on Violence Against Women. Canberra: Australian Government Publishing Service. p. 25. 
10Jbid, p. 6. 
11Strategies and recommendations prepared by the Queensland Youth Bureau for the Youth Policy Taskforce of the MiniSleria.l 
Cowtcil on Education, Employment, Training and Youth Affairs. April 1994. Swnmarised that violence against women will 
only be properly addressed when: victims were provided with immediate safety and protection and violence was treated u a 
serious crime and fundamental violation ofhwnan rights; comprehensive atti tudinal change in Australian society occurs, 
leading to intolerance of violence against women and men accq>t that they are responsible for for their own violent behaviour, 
men choose to reject violent behaviour; and women are empowered through attaining equal rights. p. 4 . 
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National Child Protection Council1993 

The National Child Protection Council Strategic Plan arose from the recommendations of the 
Committee on Violence and includes three emphases which closely parallel those of other family
related strategies: development of policy and legislation; development of children's issues within 
other programs and services, in particular domestic violence, children's services, drug and alcohol 
services, and work-related and family programs; and resourcing.l2 

National Council for the International Year of the Family 1994 

In its discussion paper, the National Council for the International Year of the Family referred to 
the need for family violence to be addressed. The Council identifies as a key element legislation 
and the criminal justice system, including consistent police practices. Also important are the 
provision of services, women's increasing independence (including income support and supported 
accommodation, seen as essential) and non-acceptance of violence by the community.l3 

National Council of Juvenile and Family Court Judges (U.S.)- 1990 

Recommendations of this body encompassed: the need for courts, the criminal justice system and 
the entire legal community to respond to family violence as serious criminal conduct; all 
governments must ensure adequate resources for family violence cases; the adoption of omnibus 
legislation which recognises the special nature of family violence; the need for every community to 
have a recognised family violence coordinating council; systematic collection and analysis of data 
for system response and case outcome; the enactment of State statutes providing for 
consideration of family violence as a factor in all legal decisions relating to the family; and the 
accessibility of all available legal remedies to victims. 14 

12Calvcrt, G. 1993. P~mting Child Abuse A National Strategy. National Child Protection CoWlcil. 
13National CoWlcil of the International Year of the Family. 1994. The Heart of the Maner Families at the Cmtn of Public 
Policy The Issues in Brief Canberra: Australian Government Printing Service. p. 28. 
' 4National COWlCil of Juvenile and Family Court Judges. 1990. Family Violmce: Improving Court Practice RecommentkltiOtLJ 

from the National Council of Jwmile and Family Court Judges' Family Violence Project. Reno. p. I. 
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