Eliminating Slavery:
Enhancing the Police
Response

Cumberland Lodge Briefing
April 2017

Author: Caitlyn McGeer (Research Associate, Cumberland Lodge)

SEVENTY

YEARS

#CLslavery

cumberlandlodge.ac.uk/eliminatingslavery

Modern Slavery is a problem that is both global and local:

The International Labour Organisation
estimates that labour exploitation alone
generates

$150 billion USD per year1

The top 5 most common countries of
origin of all potential victims referred
to the NRM in 20152

1. Albania
2.Vietnam
3. Nigeria
4. Romania
5. UK

In 2015 there were

3,266 referrals of

potential victims made
via the National
Referral Mechanism
(NRM)5

10,000-13,000
modern slavery
victims in the UK4

Understanding the scale of the issue.
The majority of UK
cases during 2015 were
identified in London.
However, across almost
all regions, identification
has increased7

45.8
million
people
enslaved
globally3

Prevelance of Modern Slavery in the UK:

Multiple Systems
Estimation (MSE)
estimated that in 2014
there were between

The Global
Slavery Index
estimates that
there are

Gangmasters Licensing
Authority (GLA) found

70% of labour

exploitation cases involved
organised crime8

In England and
Wales 2016, 289
modern slavery
offences were
prosecuted with

113 convictions

In the last five years
there has been a

245% increase
in the number of
identified victims
through the NRM9

The importance of developing an enhanced Police response:
A review into the support
There is a estimated dark figure of
Currently only 1% of victims
systems available to victims
7,000-10,000 potential
have their expoliter successfully
estimated that up to 35% of
prosecuted
victims not identified via the NRM
10

1. Sawyer n.d
2. Inter-Departmental Ministerial Group, 2016.
3. Global Slavery Index, 2016.
4. Global Slavery Index, 2016.
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5. Inter-Departmental Ministerial Group, 2016.
6. Inter-Departmental Ministerial Group, 2016.
7. Inter-Departmental Ministerial Group, 2016.
8. Centre for Social Justice 2015.
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victims are retrafficked12

9. Inter-Departmental Ministerial Group, 2016.
10. Silverman, 2014.
11. Anti-Slavery, 2017
12. Anti-Slavery, 2017

foreword
Shortly after taking up office, Prime Minister Theresa May urged international leaders and organisations
to work together to stamp out modern slavery worldwide. She called on like-minded countries and
practitioners to develop a ‘model national response’ based upon:
•
•
•
•

Strong law enforcement action and legislative framework
Reducing vulnerability and supporting victims
Tackling transparency in supply chains
Effective international cooperation.

Cumberland Lodge is using its 36th annual Police conference to look at the nature and extent of
modern slavery in 21st century Britain, public perceptions of slavery and case studies of successful
prosecutions. It will also explore opportunities for effective multi-agency working and the wider,
international context to slavery and trafficking, informed by the work of the UK Government taskforce
on slavery and human trafficking. The aim of the conference is to raise awareness about modern slavery
among key policing stakeholders and to examine best practice in developing a structured, multi-agency
approach to prosecuting and preventing slavery, to support the recommendations of the Independent
Anti-slavery Commissioner’s Annual Report 2015-2016 and the Modern Slavery Act 2015 Review.

This briefing document has been written by Caitlyn McGeer, Research Associate at Cumberland Lodge,
who will also be with us for the conference and will write a report. We hope this briefing will help those
taking part in the conference to prepare for the event, and help others to be better informed about this
importanat issue.
Canon Dr Edmund Newell,
Principal

about Cumberland Lodge

Cumberland Lodge in Windsor Great Park is home to an educational charity with the vision of more
peaceful, tolerant and inclusive societies.

We offer a ‘safe’ space for unsafe conversations, tackling the causes and effects of social divisions by
challenging silo thinking and equipping and inspiring people to engage in constructive dialogue.

We bring together leaders and influencers, students and community practitioners, and foster learning and
critical thinking through:
•
•
•
•

Subsidised residential study retreats for students in higher education
Inter-disciplinary conferences, lectures and seminars, with leading figures from public life
Mentoring schemes and scholarships for early career researchers and international students
Educational and cultural events for the local community, including schools workshops, art exhibitions,
public lectures and literary events.

Cumberland Lodge is celebrating its 70th anniversary as an educational foundation in 2017. Find out more
about its history and heritage at: cumberlandlodge.ac.uk/timeline
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executive summary

Slavery has made a resurgence as one of ‘the great human rights issues of our time’1, (Prime Minister
Theresa May). Modern slavery now holds the position of the second largest illicit trade in the world2 there are 45.8 million estimated people enslaved globally3. Perceived to have relative low risks compared
to the high (financial) rewards4, modern slavery has deep links to organised crime syndicates. The
International Labour Organisation estimates that labour exploitation alone generates a $150 billion USD
per year5, which accounts for a small but notable portion of the global economy6.Victims of modern
slavery – be it forced labour, child exploitation, domestic servitude, criminal exploitation, sexual
exploitation, or organ/human tissue/blood harvesting typologies (or some combination thereof) – suffer
gross physical and psychosocial harms. Post-traumatic stress disorder, suicidal ideation, depression,
anxiety, and physical conditions such as headaches and stomach pain are common amongst survivors7.
Although nearly all nations have recently enacted anti-slavery legislation8, modern slavery is an intrinsic
part of globalisation, as it is a by-product of growing disparity in living conditions9.
Slavery never happens in isolation. For people to be enslaved, several
conditions must be in place. One of the most powerful of these is when the
rule of law fails. A country may be poor, it may be struggling with climate
change or a damaged economy, but if the rule of law holds, then even the
most vulnerable are protected from slavery.When armed conflict breaks
out, the rule of law is one of the first casualties. In the chaos of conflict and
violence, a perfect storm of lawlessness, slavery, and environmental
destruction can occur—driving the vulnerable into slave-based work that
feeds into global supply chains and the things we buy and use in our daily
lives. 10
Calls to action for combatting modern slavery are embedded in 3 of the United Nations Sustainable
Development Goals’ targets:
Target 5.2: ‘Eliminate all forms of violence against all women and girls in the public and private
spheres, including trafficking and sexual and other types of exploitation.’
Target 8.7: ‘Take immediate and effective measures to eradicate forced labour, end modern slavery
and human trafficking and secure the prohibition and elimination of the worst forms of child
labour, including recruitment and use of child soldiers, and by 2025 end child labour in all its
forms.’
Target 16.2: ‘End abuse, exploitation, trafficking and all forms of violence against and torture of
children.’11

Embedding responses to modern slavery as part of the global agenda for sustainable development brings
Home Office Prime Minister’s Office, 2016.
Sawyer, n.d.
3
Global Slavery Index, 2016.
4
Independent Anti-Slavery Commissioner, 2015..
5
Sawyer, n.d.
6
Bales, Hesketh, and Silverman. 2015
7
Rezaeian, 2016.
8
Global Slavery Index, 2016.
9
Gilbor, 2016
10
Global Slavery Index, 2016.
11
United Nations, 2017.
1
2
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attention to the pre-existing challenges in responding to such a cross-jurisdictional, hidden crime which
is intrinsically linked to supply chains12.

The UK is a recognised leader in countering modern slavery. Implemented in 2015, the Modern Slavery
Act is hailed as an innovation, with the Global Slavery Index calling upon other governments to enact
equally stringent legislation13. The Modern Slavery Act created the offences ‘Slavery, Servitude and Forced
or Compulsory Labour’(section 1) and ‘Human Trafficking’ (section 2). Appointed as per the Modern
Slavery Act, the Independent Anti-Slavery Commissioner’s Strategic Pan 2015-2017 has set 5 key
priorities for the UK: victim identification and care, law enforcement and evaluation, partnerships, private
sector engagement, and international collaboration. While this briefing report gives an overview of the
strategic priorities, its focuses is on the law enforcement priority (priority 2).
Implementing the Modern Slavery Act unearthed a plethora of failings in law enforcement’s response to
modern slavery. The Modern Slavery Act 2015 Review and the Independent Anti-slavery Commissioner’s
Annual Report 2015-2016 highlight a disparity in police forces’ responses. Some forces have developed
comprehensive modern slavery response strategies premised on the 4 Ps – pursue, prevent, protect, and
prepare – while others are lacking in training and awareness. Kevin Hyland OBE, the Independent AntiSlavery Commissioner, underscores the importance of law enforcement functioning as part of multiagency collaboration at the regional, force, and local levels. The complexities of modern slavery demand
the formation of partnerships between public, private, and voluntary sectors. Without this collaboration,
responses will not be effective. There does, however, need to be a system for establishing command
within these partnerships to facilitate optimal flows of intelligence sharing.
Furthermore, although victims are being referred to the National Referral Mechanism, modern slavery
crimes are not being recorded or investigated with the same frequency. In fact, few forces actually are
referring victims and/or keeping a record of their referrals. There is also confusion among law
enforcement as to how to abide by the Home Office Counting Rules in relation to modern slavery’s
intersection with other crimes such as child sexual exploitation. This brings into question whether or
not victims are receiving justice for the crimes perpetrated against them, as well as whether they are
receiving the support needed to recover and reintegrate into society. Given that strategies to identify
and investigate modern slavery are relatively new, these responses must also be subject to rigorous
evaluation. Moreover, ensuring that modern slavery offences are investigated assists in unearthing their
scope and prevalence with the purpose of unmasking the hidden nature of modern slavery.

There must a concerted effort from law enforcement to increase awareness of modern slavery within
forces. This is crucial to ensuring the identification and safeguarding of victims. Front-line officers across
the UK need to be aware of the nature and extent of modern slavery and National Referral Mechanism
referral protocols. These officers must also be empowered to use new tools such as slavery and
trafficking prevention orders and slavery and trafficking risk orders as these have been specifically
designed to deter modern slavery in the UK.

As it relates to policing, targets to achieve in 2017 include:
• All forces adhering to the reporting requirements
• The identification of every victim of modern slavery
• A sustained increase in high quality investigations
• An increase in prosecutions and convictions
• The delivery of training for all public officials within the criminal justice system
• Responses to modern slavery to be included in all police force strategies and plans. 14
12
13
14

De Felice, 2015.
Global Slavery Index, 2016.
Independent Anti-Slavery Commissioner, 2015.
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1. defining modern slavery
note of the definition

The terms ‘modern slavery’ and ‘human trafficking’ are used in a variety of different contexts. A review
of literature indicates that sometimes these terms are used interchangeably, sometimes as distinct
concepts, and sometimes with human trafficking being conceptualised as a sub-type of modern slavery15.
The common practice in the UK, as established by the Modern Slavery Act 2015 (the Modern Slavery
Act or the Act), is to use the term modern slavery as an umbrella term that covers a range of
exploitative practices16;17;18.

government definition

The Modern Slavery Act defines the term modern slavery by creating the offences ‘Slavery, Servitude and
Forced or Compulsory Labour’ (section 1) and ‘Human Trafficking’ (section 2).
‘1 Slavery, servitude and forced or compulsory labour
(1) A person commits an offence if—
(a) the person holds another person in slavery or servitude and the circumstances are such that the
person knows or ought to know that the other person is held in slavery or servitude, or
(b) the person requires another person to perform forced or compulsory labour and the
circumstances are such that the person knows or ought to know that the other person is being
required to perform forced or compulsory labour.

2 Human Trafficking
(1) A person commits an offence if the person arranges or facilitates the travel of another person
(“V”) with a view to V being exploited.
(2) It is irrelevant whether V consents to the travel (whether V is an adult or a child).
(3) A person may in particular arrange or facilitate V’s travel by recruiting V, transporting or
transferring V, harbouring or receiving V, or transferring or exchanging control over V.
(4) A person arranges or facilitates V’s travel with a view to V being exploited only if—
(a)the person intends to exploit V (in any part of the world) during or after the travel, or
(b)the person knows or ought to know that another person is likely to exploit V (in any part of the
world) during or after the travel.’19

The Modern Slavery Act defines modern slavery as exploitative slavery, servitude, forced labour, and
trafficking20. The Act’s definition of slavery and servitude refers to Article 4 of the European Convention
on Human Rights: slavery is a status or condition over a person, in which the person(s) in power has
ownership; servitude is similar to slavery but more broadly focuses on the denial of freedom21. Forced
labour is ‘all work or service which is exacted from any person under the menace of any penalty and for
which the said person has not offered himself voluntarily’22. The Act takes its definition of human
trafficking – the arrangement or travel of another person of a view of that person being exploited – from
15
16
17
18
19
20
21
22

Rezaeian, 2016.
Passage, 2017.
New, 2015.
Inter-Departmental Ministerial Group, 2016.
Modern Slavery Act 2015.
Crown Prosecution Service, 2017.
Welsh Refugee Council, 2015.
Forced Labour Convention, 1930.
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Article 3 of the Palermo Protocol to the UN Convention on Transnational and Organized Crime 2000,
which was adopted in full by Article 4 of the European Convention on Action Against Trafficking in
Human Beings (ECAT) and ratified by the UK in 200923.

Exploitation is a critical element of modern slavery; exploitation is defined in section 3 of the Modern
Slavery Act and refers to existing legislation (e.g. Protection of Children Act 1978; Part 1 of the Sexual
Offences Act 2003 the Human Tissue Act 2004) to define the various forms24. Adults can be exploited
even if consent has been given; children cannot consent to exploitation. Anyone – men, women, children,
young, old – can be victims of modern slavery25.
The Modern Slavery Act also outlines the transnational nature of the offences. A UK national can be
convicted of an offence even if it is committed abroad; a non-UK national can be convicted if all or part
of the offence takes place in the UK. Offences are punishable even if borders are not crossed.
In summary, someone is a victim of modern slavery if they are:

‘forced to work – through coercion, or mental or physical threat;
owned or controlled by an ‘employer’, through mental or physical abuse or the threat of abuse;
dehumanized, treated as a commodity or bought and sold as ‘property’;
physically constrained or have restrictions placed on their freedom of movement.’26

2.types of modern slavery
There are a variety of categories of exploitation that are defined as modern slavery: forced labour, child
exploitation, domestic servitude, criminal exploitation, sexual exploitation, and organ/human tissue/blood
harvesting. These categories are broad and overlap is common. Each category, however, presents with
unique indicators.

forced labour

Forced/compulsory labour is the most common form of modern slavery.Victims of forced labour are
compelled to work against their will27. This often involves long hours in tough conditions for little or no
wages. Working environments are typically described as: ‘dirty, demeaning or dangerous’28. Coercion, a
lack of freedom, and threats/violence to achieve compliance are typical29. While labour exploitation can
happen in any industry, it is more frequent in the entertainment, manufacturing, farming, travel, and
construction industries30.

23
24
25
26
27
28
29
30

Welsh Refugee Council, 2015.
Welsh Refugee Council, 2015.
Lipscombe and Beard, 2014.
Anti-Slavery. 2017b.
Mustill, 2016.
National Crime Agency, 2017c.
National Crime Agency, 2017c.
National Crime Agency, 2017c.
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The International Labour Organisation (ILO) highlights the following 10 elements as indicators of forced
labour:

•
•
•
•
•
•
•
•
•
•
•

Abuse of vulnerability
Deception
Restriction of movement
Isolation
Physical and sexual violence
Intimidation and threats
Retention of identity documents
Withholding of wages
Debt bondage
Abusive working and living conditions
Excessive overtime31

The Authorised Professional Practice (APP) on risk and identification of modern slavery adds to these
ILO indicators by explaining that victims often look malnourished, lack basic training, and do not have
contracts. The APP explains that forced labour victims within the UK are often found in places such as
services for the homeless or vulnerably housed, farms, factories, construction sites, restaurants, cleaning
companies, or beauty services. Workplaces that engage in labour exploitation have little or no health and
safety practices, are unable to provide documentation (e.g. work permit, record of wages paid) for their
workers, and often have notices posted in languages other than the local language32.

child exploitation

Anyone under the age of 18 is considered a child in the UK. Children are particularly vulnerable to
exploitation33; poverty, discrimination, conflict, certain cultural attitudes, and discrimination in origin
countries increase children’s risk34. Child exploitation can take many forms: sexual exploitation, forced
marriage, domestic servitude, illegal adoption, trafficking (domestic or international), criminal
exploitation, etc.35. Child victims in the UK are commonly from Vietnam, Nigeria, Romania, Slovakia, and
the UK36.
The APP highlights that exploited children are often found in care homes or are missing from care.
Private fostering arrangements are also a common place for exploited children to be found (although
most private fostering arrangement are not exploitative). The APP explains that child exploitation, as a
form of child abuse, should be responded to with child protection procedures. Indicators include
children having limited or no access to their parents/guardians and very few friends their own age, not
being in school, having no free-time, being married, or carrying out tasks not suitable for children37.

domestic servitude

This involves victims working within private households carrying out forced housework, childcare, elder care, and
other chores for which they are typically not paid38.Victims generally work long hours, are isolated, and lack
31
32
33
34
35
36
37
38

International Labour Office, 2012.
College of Policing, 2016c.
National Crime Agency, 2017c. :
Derby and Derbyshire Safeguarding Children Boards’ Procedures Manual, n.d.
Mustill, 2016.
National Crime Agency, 2017c.
College of Policing, 2016c.
National Crime Agency, 2017c.
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privacy. Their immigration status and accommodation is tied to their employer39. The APP states that victims of
domestic servitude are typically found in private residences or through cleaning companies, lack contracts, and are
often under the perception that they are bonded to their employer via debt40.

criminal exploitation

Modern slavery victims of criminal exploitation are forced to commit crimes that enable their exploiter to gain
profit. Children are usually targets of this type of modern slavery41. Fraud, drug trafficking, (some types of) illegal
adoption, forced marriages, begging, and cannabis cultivation are common types42.
The APP explains that victims are often found in a multiplicity of environments:

•
•
•
•
•
•
•
•
•
•
•

cannabis factories
adoption centers
on the streets
online businesses
transport companies
booking offices
public transport
banks
retail shops
registry offices
supermarkets43

There are numerous indicators of criminal exploitation including many children being registered at the same
address by a single adult and children traveling in a large group with few adults44.

sexual exploitation

Sexual exploitation consists of non-consensual or abusive sexual acts that occur against the victim’s will. This
includes prostitution, escort work, and pornography45;46.Victims are coerced and controlled through abuse,
violence, or other negative consequences (e.g. threats to family)47. While sexual exploitation is gender blind,
women are more often victims.

Victims are typically found in/through brothers, hotels, massage parlours, red light districts, escort agencies, online
mediums (e.g. pornographic sites), or night/strip clubs.Victims may present as having had unprotected/violent sex,
being pregnant, having sexually transmitted infections, or are controlled and isolated48.

organ/human tissue/blood harvesting

This involves trafficking for the purpose of selling victims’ body parts or internal organs. Kidneys are the
39
40
41
42
43
44
45
46
47
48

Mustill, 2016.
College of Policing, 2016c.
Mustill, 2016.
College of Policing, 2016c.
College of Policing, 2016c.
College of Policing, 2016c.
Mustill, 2016.
National Crime Agency, 2017c.
National Crime Agency, 2017c.
College of Policing, 2016c.
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most commonly harvested organ49.Victims are often found in private hospitals or residences with
unexplained or suspicious scars50.

3. hidden nature of slavery
Coercion and deception are foundational elements of modern slavery: ‘modern slaves are not held in
chains – not literally’51. The chains that constrict victims of modern slavery are largely invisible.Victims
are fearful and, thus, unlikely to disclose what is happening. This is especially true when victims perceive
their immigration status to be tied to their exploiter. Modern slavery is also masked behind closed
doors; domestic servitude is the most hidden category52.

‘Modern slaves are not held in
chains – not literally. The chains
that constrict victims of
modern slavery are largely
invisible.’
Because modern slavery is so hidden, it is difficult to assess its true prevalence – there is a large ‘dark
figure’. It is equally difficult to define the boundaries of modern slavery – at which point is a relationship
one of free will versus exploitation?
‘Are [people] actually free to work in extremely poor conditions if their only alternative is extreme
socio-economic deprivation or deportation? Because of the lack of explicit physical force, it might be
argued that there is nothing coerced in these situations faced by migrant workers or others kept in
abusive conditions, if they are not locked up in the employer’s home or business premises.’53

Victims of modern slavery are vulnerable, which makes them more susceptible to exploitation.
Homelessness is one such vulnerability that has been a focus of the Independent Anti-Slavery
Commissioner (the Commissioner), Kevin Hyland OBE, who was appointed in 201454;55. Research
commissioned by the Commissioner found a clear link between homelessness and an increased
susceptibility to modern slavery. In one of the most infamous cases linking homelessness and modern
slavery, in 2011, police discovered 24 homeless men who were in a caravan and coerced into forced
farming in Leighton Buzzard56.
49
50
51
52
53
54
55
56

National Crime Agency, 2017c.
College of Policing, 2016c.
Mantouvalou, 2010.
Devon and Cornwall Police, 2017.
Mantouvalou, 2010.
Passage, 2017.
Elliot and Garbers, n.d.
Passage, 2017.
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4. links to Organised Crime
Organised crime syndicates are common perpetrators of modern slavery. Modern slavery can be
complex and involve many perpetrators, especially when national borders are crossed. In the UK, the
Gangmasters Licensing Authority (GLA) found that 70% of labour exploitation cases involve organised
crime57. There are numerous cases of highly sophisticated modern slavery cartels. For instance, in
September 2014, Operation Bexhill uncovered a syndicate with members working in one of the big four
accountancy firms in London, money being laundered to India, and women being pimped out around 20
times a day58.

Modern slavery can prove quite lucrative for organised crime syndicates; profit outweighs what is
perceived as the low risk of getting caught. Children sold for exploitation can bring in as much as EUR
40,000 at point of sale59. The estimated annual profit per victims of forced labour within organised crime
is $34,800 USD60.
Typology on the organistion of trafficking in persons61

Small Local Operations

Medium Subregional Operations

Large Transregional Operations

One or few traffickers

Small group of traffickers

Traffickers involved in organised crime

Small number of victims

More than one victim

Large number of victims

Domestic or short distance trafficking Trafficking flows within the subregions or Long distance trafficking flows involving
different regions
neighbouring subregions
flows

Intimate partner exploitation
Limited investment and profits

Some investments and some profits
dependingon the number of victims

Border crossing with or without travel
documents

High investments and high profits
Border crossing always require travel
documents

No travel documents needed for border Some organisation needed depending on Sopisticated organisation needed to
the border crossings and the number of move large numbers of victims over long
crossing
distances
victims
Endurance of the operation

No or very limited organisation required

5. historic slavery
In comparison to the imprint slavery has left on the United States’ social fabric, the UK has somewhat
managed to separate itself from its slave trade past. This is in part because there is a perception that the
majority of so-called British slavery took place in the colonies, a geographical distance which made it
easier to be ignored This perception, however, is not accurate. When the Slavery Abolition Act of 1833
Centre for Social Justice, 2015.
Centre for Social Justice, 2015.
59
Centre for Social Justice, 2015.
60
Craig et al., 2007.
61
UNODC, 2014.
57
58
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passed, it freed 800,000 African slaves in the UK. Slaves had been considered property, and therefore this
freedom corresponded to property loss. Slave owners were financial compensated, at the expense of
British tax payers. 46,000 slave owners received compensation payments collectively totaling £20 million
(equivalent to £16-17 billion today), which was 40% of the government expenditure in 1834. The slaves
received nothing. Before the bank bailouts in 2009, this was the largest bailout in British history62;63;64.

Trafficking in the UK extend much earlier than the 1800s, however. It can be traced back to the middle
ages when slaves filled labour gaps caused by the bubonic plague’s death toll65.

Compared to historical slavery, modern slavery is quite different:
•

•
•
•
•
•

62
63
64
65
66

Modern slavery victims represent a smaller percentage of the global population, but there are more
overall
There is less global action to defend victims
Slavery is illegal across the word
Slavery’s existence depends on corruption and crime
Slaves are cheaper than before
Slaves generate higher economic returns66

Olusoga, 2015.
BBC, 2016.
UCL Department of History, 2017.
Independent Anti-Slavery Commissioner, 2017a.
BBC, 2014.
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Historic Slavery in the United Kingdom (Condensed Version)67

67

Independent Anti-Slavery Commissioner, 2017a.
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6. prevalence and scope in the UK
Data on modern slavery in the UK largely comes for identification via the National Referral Mechanism
(NRM) (a description of the NRM is found in the UK Responses to Modern Slavery section)68. There has
been a yearly increase in the number of the identified victims since the NRM was established – in the last
five years there has been a 245% increase69. To illustrate: the National Crime Agency (NCA) Strategic
Assessment identified 2,744 unique potential victims of human trafficking in 201370. In 2015, there were
3,266 referrals of potential victims from 102 different countries, which represented a 40% increase since
201471. The most common countries of origin in 2015 were Albania,Vietnam, and Nigeria; this was the
first year the UK was not in the top 3 (it was in the top 5)72. Even with an increase in the numbers of
identified victims, comparatively few cases are processed through the criminal justice system. In England
and Wales 2016, 289 modern slavery offences were prosecuted with 113 convictions73.

While the number of potential victims has increased over the last five years, this is likely to be an illusory
increase. As awareness for modern slavery increases, especially among law enforcement, the figures will
continue to rise74. The majority of cases in 2015 were identified in London and the South East (41%),
which likely reflects the area’s high number of entry ports75. Across almost all regions, identification has
increased yearly76.
Top 10 most common countries of origin of all potential victims referred to NRM in 201577

Country of origin

Female

Male

Total

2.Vietnam

137

341

478

1. Albania
3.Nigeria

4. Romania

70
71
72
73
74
75
76

77

21

139

54

45

76

10. Sudan

39

107

Eritrea

9. Slovakia

186

85

136

8. China

69

218

5.UK

6. Poland

68

414

39
6

Inter-Departmental Ministerial Group, 2016.
Townsend, 2016.
Bales, Hesketh, and Silverman. 2015
Inter-Departmental Ministerial Group, 2016.
Independent Anti-Slavery Commissioner, 2017b.
Inter-Departmental Ministerial Group, 2016.
Beddoe and Brotherton, 2016.
Inter-Departmental Ministerial Group, 2016.
Inter-Departmental Ministerial Group, 2016.
Inter-Departmental Ministerial Group, 2016.

55
61
49
77
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600

% of all NRM
referrals (3,266)
18%

257

8%

192
191
160
137
99
88
83

15%
6%
6%
5%
4%
3%
2%
2%

Police force region/county of presentation of potential victims referred to NRM, 2013, 2014, and 201578
Police Region/Country of presentation

2013

2014

2015

Eastern

157

136

203

East Midlands

58

isle of Man

1

London

481

Not Applicable (no region given at port)

4

North East

150

North West

104

Northern Ireland

38

Not recorded

332

Scotland

78

South East

111

South West

58

Wales (including North Wales)

41

West Midlands

133

Total

1,746

67
0

782
7

295
133
45

325
105
179
80
58

128

2,340

84
0

1,103
3

376
294
52

229
144
229
60

127
362

3,266

A variety of factors influence differing prevalence rates of modern slavery by regions. A 2016 Police and
Crime needs assessment in Nottinghamshire summarises these factors as including:
•
•
•
•
•
•
•
•
•
•
•

Geographic factors
Transportation infrastructure (e.g. buses)
Road networks
Links to international migration routes (e.g. airports)
Demographic factors
Deprivation and vulnerability
Isolated traveler communities
Eastern European economic migration
Economic factors
Low skilled, unregulated labour market
Cheap accommodation79

There are, however, issues with NRM data. For example, the NRM received referrals from multiple
agencies so some victims were double or even triple counted as they were identified by more than one
agency80. In a 2013 Strategic Assessment, 100 agencies provided the NCA with data on modern slavery
79
80

Inter-Departmental Ministerial Group, 2016.
Nottinghamshire Office of the Police and Crime Commissioner and Nottinghamshire Police, 2016.
Beddoe and Brotherton, 2016.
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including local authorities; non-governmental or voluntary organizations and charities (NGO); police
forces; the NCA; government organisations other than the police or NCA (GOs); and the general
public81.Victims that were identified by local authorities were generally known to NGOs and police
forces. Identifications made by the general public were less likely to be known by NGOs, the police
force, and GOs82;83. One of the most pervasive issues with NRM data is that it only presents a partial
picture of modern slavery – the known cases. Many victims, as previously mentioned, are hidden. In
addition, victims may leave the UK before their victimisation is identified and victims may not be
identified as such by professionals who encounter84.

In the last five years there has
been a 245% increase in the
number of the identified victims
through the National Referral
Mechanism (NRM)

Beyond NRM data, a new statistical technique, Multiple Systems Estimation (MSE), has enabled the UK to
have one of the most precise estimates in the world on the scope and prevalence of modern slavery
within the country85. MSE has previously been used to identify figures such as estimates of causalities
from armed conflict. The technique estimates the number of unknown victims from the number of
known victims86. MSE estimates postulate that there are between 10,000-13,000 modern slavery victims
in the UK in 2014, representing 0.02% of the population87. This uncovers a 7,000-10,000 dark figure of
victims who have not been identified via the NRM88, meaning only 20-30% of potential victims are being
identified89.

most recent NRM figures

Over the July-September 2016 quarter, 901 potential victims from 72 different nationalities were
referred to the NRM. The most frequent nationalities were Albanian, British, and Vietnamese. 52% of
victims were females. 33% of victims were under the age of 18. The most common category of modern
slavery for both adults (39%) and children (29%) was labour exploitation (including criminal
exploitation)90;91.
81
82
83
84
85
86
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Bales, Hesketh, and Silverman. 2015
Bales, Hesketh, and Silverman. 2015
Silverman, 2014.
Silverman, 2014.
Global Slavery Index, 2016.
Bales, Hesketh, and Silverman. 2015
Global Slavery Index, 2016.
Silverman, 2014.
Bales, Hesketh, and Silverman. 2015
Inter-Departmental Ministerial Group, 2016.

17

7. global trends
Modern slavery is believed to exist in all countries, however, it is difficult to estimate its true extent.
Given modern slavery’s hidden nature, many estimates rely on secondary information92. The Global
Slavery Index (the Index) provides the foremost estimates of modern slavery across the world. The Index
rigorously combines representative sampling surveys with secondary data93. The Index ranks 167
countries based on the prevalence of, and vulnerability, to modern slavery. Rankings range from 1 to 52,
where those countries ranked 1 have the highest concentration of victims of modern slavery and are the
most vulnerable to further modern slavery crimes, and 52 the lowest and least vulnerable94.
In 2016, the Index found North Korea to have the highest estimated proportion of modern slavery by
population with 1 in 20 people being victimised; state-sanction forced labour is pervasive. While the
Index estimate is regarded as a valid, given North Korea’s isolation, it is notably difficult to assess its
accuracy. Uzbekistan had the second highest estimate, which is largely attributed to the Government
subjecting its citizens annually to forced labour in the cotton harvest. Cambodia came in third with much
of its estimate being attributed to commercial sexual exploitation95.
The 5 Countries with the Highest Estimated Percentage of the Population in Modern Slavery96

Ranking

Country

Estimated % of population in modern slavery

Uzbekistan

3.973

1.

North Korea

3.

Cambodia

2.
4.

5.

4.373
1.648

India

1.403

Qatar

1.356

The ten countries with the largest estimate of the absolute number of people in modern slavery account
for 68% of those victimised.

91
92
93
94
95
96

National Crime Agency, 2017b.
Bales, Hesketh, and Silverman. 2015
Bales, Hesketh, and Silverman. 2015
Global Slavery Index, 2016.
Global Slavery Index, 2016.
Global Slavery Index, 2016.
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The 10 Countries with the Largest Estimated Absolute Number of People in Modern Slavery97
Ranking

Country

2

China

1
3
4
5

India

Estimated number in modern
slavery
18,354,700

Pakistan

2,134,900

Bangladesh

North Korea

8

Nigeria

9

10

1,531,300

Uzbekistan

6
7

3,388,400

1,236,600
1,100,000

Russia

1,048,500

Democratic Republic of Congo
Indonesia

875,500
873,100
736,100

The lowest prevalence of modern slavery is found in Australia, New Zealand, Canada, the Unites States,
and Western European countries with 0.018% of the population in modern slavery, respectively98.

The Index collapses different measures of government action – survivors supported; criminal justice
system mechanisms; coordination and accountability mechanisms; addressing attitudes; social systems;
and risk; and government and business goods sourcing – to create a country ranking for government
action. The Netherlands had the most positive government action rating, the United States the second,
and UK the third highest. The Index attributes the Netherlands with the most comprehensive response
to modern slavery in the world, but the UK has taken great strides to improve its modern slavery
responses. In 2015, the UK implemented the Modern Slavery Act (for further detail see the UK
Responses to Modern Slavery section) 99. The Index commends the UK on having the most innovative
legislation on modern slavery, and urges other countries to enact some that is equal100. While the
government response in the Netherlands is rated higher, modern slavery is significantly more prevalent in
the Netherlands; the Netherlands has a rating of 50 and 0.1% of the population lives in modern
slavery101. The UK holds a prevalence rating for 52, the lowest rating. The Index estimates that 0.02% of
the population lives in modern slavery102, which is on par with other countries with a 52 rating (e.g.
United States, Canada, Australia). In the UK, the Global Slavery Index estimates that, in 2016, 11,700
people live in modern slavery, which corresponds to the 10,000-13,000 estimation from 2014103.
Global Slavery Index, 2016.
Global Slavery Index, 2016.
99
Global Slavery Index, 2016.
100
Global Slavery Index, 2016.
101
Global Slavery Index, 2017.
102
Global Slavery Index, 2016.
103
Gilbor, 2016
97
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Government action to combat modern slavery104

Most Action

Least Action

United States of America

Iran

The Netherlands

North Korea

United Kingdom

Eritrea

Sweden

Equatorial Guinea

Portugal

Central African Republic

Spain

Guinea

Australia

Hong Kong

Croatia

Papua New Guinea

Belgium

Democratic Republic of the Congo

Norway

South Sudan

International Data from Identified Cases

In assessing identified cases of modern slavery, the United Nations Office on Drug and Crime (UNODC)
data from 2010-2012 found identified victims came from 124 different countries. UNODC also found
regional variations in the type of exploitation. For instance, sexual exploitation was more commonly
detected inEurope and Central Asia than in the East Asia, South Asia, and Pacific regions.

The Global Slavery Index recognises that
the UK holds a prevalence rating for 52,
the lowest rating. Despite this, the index
estimated that in 2016 there were 11,700
victims of modern slavery in the UK.

104

Global Slavery Index, 2016.
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Forms of exploitation among detected trafficking victims, by region of detection, 2010-2012 (or more recent) 105

These differentiations in forms of exploitation create unique regional challenges and demands on
governments. These differences also correlate to trafficking flows. UNODC explains that victims
identified in countries with higher GDPs cover a wider variety of origins (e.g. transcontinental) than
those from countries with less affluence, the latter of which primarily has victims from domestic or subregional origins.

105

UNODC, 2014.
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Main destination areas of transregional trafficking flows (in blue) and their significant origins, 2010-2012106

UNODC data found that a third of victims were domestically trafficked within their country of
citizenship. 6 out of 10 victims were trafficked across at least one national border. The majority of
convicted traffickers were citizens of their country of conviction and were male. 30% of the convicted
were female107.
Breakdown of trafficking flows by geographical reach, 2010-2012 (or more recent) 108

106
107
108

UNODC, 2014.
UNODC, 2014.
UNODC, 2014.
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8. UK reponses to modern slavery
‘These crimes must be stopped and the victims of modern slavery must go free.This is the great
human rights issue of our time…Just as it was Britain that took an historic stand to ban slavery two
centuries ago, so Britain will once again lead the way in defeating modern slavery and preserving the
freedoms and values that have defined our country for generations.’– Prime Minister Theresa May109

The Modern Slavery Act

Until the 2000s, there were no coordinated offences for modern slavery in the UK. The offences were
disjointed over multiple pieces of legislation. Since the early 2000s, a number of offences were
introduced before they were consolidated under the Modern Slavery Act of 2015110. In 2007, following a
consultation period, the UK Action Plan on Tackling Human Trafficking was published. The document was
planned as a ‘living document’ that would be continually updated. The plan was re-assessed in 2008 and
2009. As a result, in 2008 victim protection measures were introduced: a 45-day minimum reflection and
recovery period, provisions to set-up a national referral mechanism, and the results from a multi-agency
operation (Pentameter 2) were evaluated and used to inform local partnerships. In 2009, ten new
measures were introduced premised on evaluating the then-new NRM, training practitioners, and
understanding labour exploitation111. In 2011, the Government published Human Trafficking:The
Government’s Strategy, which strengthened victim care arrangements. A key aspect of this strategy was to
align the UK response with the European Union Directive on Human Trafficking by April 2013 (The
Council of Europe Convention on Action against Trafficking in Human Beings (the Convention) was
adopted on 3 May 2005, and it came into force on 1 February 2008. The UK signed the Convention in
March 2007) 112.
In August 2013, then Home Secretary Theresa May announced the Government was to introduce a
Modern Slavery Bill, and in December 2013 the draft Bill was published. A consultation, which began in
October 2013, was to inform the draft Bill. In March 2013, the Centre for Social Justice Slavery Working
Group report recommended passing a single Modern Slavery Act as it would more clearly enforce the
law and such an act would place the UK Government at the front of the fight against modern slavery113.

In December 2015, the UK Government’s Modern Slavery Strategy adapted the 4 Ps – pursue, prevent,
protect, and prepare – from the terrorism and serious organized crime frameworks to a modern slavery
context114. The Strategy demonstrated the Government’s commitment to responding to modern slavery,
and underpins policing strategies to respond to modern slavery.
‘Pursue - Prosecute and disrupt those responsible for modern slavery
Prevent - Prevent people from becoming involved in modern slavery
Protect - Strength safeguards and protect victims by increasing awareness and resiliency
Prepare - Improved victim identification and increased support/protection.’115

109
110
111
112
113
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Home Office Prime Minister’s Office, 2016.
Lipscombe and Beard, 2014.
Lipscombe and Beard, 2014.
Lipscombe and Beard, 2014.
Lipscombe and Beard, 2014.
Inter-Departmental Ministerial Group, 2016.
Botting and West, 2015.
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In March 2015, the Modern Slavery Act received royal assent. In July 2015, it came into force. Notably, in
addition to defining the offences related to modern slavery, the role of The Act is as follows:
• To support the 4 Ps and consolidated and simplified existing offences (e.g. replaced section 62 of the
Sexual Offences Act 2003 and section 71 Coroners and Justice Act 2009), which makes it easier to
prosecute perpetrators116.
• Increased sentences for the modern slavery offences and banned the prosecution of victims.
• Requires that UK businesses with an annual turnover of £36 million or more report on steps taken
to safeguard their global supply chains from modern slavery.
• Establish an Independent Anti-Slavery Commissioner and introduce independent child trafficking
advocates117.
• Establish legal requirement for specified public authorities to notify the Home Office when they
suspect modern slavery.
• Slavery and trafficking reparation order and two civil order, slavery and trafficking prevention orders
(STPOs) and slavery and trafficking risk orders (STROs)
• The reparation order gives the courts the power to compensate victims in certain cases, and the
civil orders restrict the movement of potential exploiters118.
• STPOs restrict the activities of those who have been convicted of a modern slavery offence.
• STROs restrict the activities of individuals who pose a risk of committing modern slavery but
who have yet to do so. Breaching these orders is a punishable criminal offence119.
The enactment of the Modern Slavery Act served as a major milestone in the fight against modern
slavery within the UK and the global whole120. It has yet to be matched by any other country121.
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Crown Prosecution Service, 2017.
Anti-Slavery. 2017a.
College of Policing, 2016b.
Sussex Police, 2017.
Haughey, 2016.
Global Slavery Index, 2016.
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Summary of Key Enforcement Powers in response to Modern Slavery122

Enforcement Power

Slavery and trafficking reparation orders (S9 Modern Slavery Act 2015)

Asylum and Immigration (Treatment of Claimants, etc.) Act 2004 - Trafficking people for exploitation
UK Borders Act 2007 Search for evidence of nationality S44

Identity Documents Act 2010 - False Identity Documents, etc. S4 - 6
Forgery and Counterfeiting Act 1981, Fraud Act 2006

Criminal Law Act 1977 - Conspiracy to commit offences outside the UK S1A

Children Act 1989 - Removal and accommodation of children S46, Local Authority’s duty to investigate S47
Children and Young Persons Act 1933 - Allowing persons under sixteen to be in brothels or be used for begging
Gangmasters (Licensing) Act 2004 - acting as a gangmaster, being in possession of false documents S12, S13
Proceeds of Crime Act 2002 - Making a confiscation order, Money laundering, S6 (4), (5), S75, S327 – 329
Coroners and Justice Act 2009 - Slavery, servitude and forced or compulsory labour S71
Domestic Violence, Crime and Victims Act 2004 - Causing / allowing death of a child or vulnerable adult S5
Misuse of Drugs Act 1971 - importation and exportation of controlled drugs etc. S3 , S4-7 , S8 - 9
Policing and Crime Act 2009 - Injunctions to prevent gang-related violence S34
Serious Crime Act 2015 - Participating in activities of organized crime group S45
Sexual Offences Act 1956 - Keeping a brothel used for prostitution, landlord letting, allowing a tenant
Violent Crime Reduction Act 2006 Forfeiture and detention of vehicles etc. S54
Criminal Justice Act 1988, Offences against the Person Act 1861, Sexual Offences Act 2003, and Theft Act 1968

International law - European Convention on Human Rights (ECHR) Directive 2011/36/EU on Preventing and Combating
Trafficking in Human Beings and Protecting its Victims UN protocol to prevent, suppress and punish trafficking in persons,
especially women & children, supplementing the United Nations convention against transnational organised crime

122
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Nottinghamshire Office of the Police and Crime Commissioner and Nottinghamshire Police, 2016.

Although recognised as the most innovative legislation, the Modern Slavery Act has not been without
criticism. One of the foremost criticisms is that the Act fails to protect overseas domestic workers. A
recent concession was made to allow domestic works to change employers, but only within the first 6
months of their visa term. This gives these vulnerable workers a very limited timeframe to change their
employer should they be exploitative123;124.

An independent review of the Modern Slavery Act, carried out by barrister Caroline Haughey and
published in July 2016, found that while there has been an increase in recorded modern slavery crimes,
there has been inconsistency in police approaches to modern slavery. This correlates to a lack of
intelligence on the scope of modern slavery and a lack of (consistent) quality training125;126.

9. the National Referral Mechanism
framework

The NRM is the framework for identifying victims of modern slavery and ensuring they receive
appropriate care127;128. It is also the framework through which a branch of the NCA – the Modern
Slavery Human Trafficking Unit (MSHTU), formerly the UK Human Trafficking Centre – gathers data on
modern slavery129. The NRM has a goal of facilitating multi-agency information sharing and cooperation130.
Under the Convention, the UK has an obligation to identify and locate “potential victims of trafficking”131.
The NRM was introduced in 2009 to fulfill this obligation132. Those who make referrals to the NRM are
known as first responders. First responders with the responsibility to identify victims include:

•
•
•
•
•
•
•
•
•
•
•
•
•
•
•
•

123
124
125
126
127
128
129
130
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The 43 police forces of England and Wales
British Transport Police
Police Service of Northern Ireland
Police Scotland
Border Force
HM Revenue and Customs
The NCA
Home Office UK Visas and Immigration Directorate
Home Office Immigration Compliance and Enforcement
The GLA
Local Authorities
NHS (England, Scotland and Wales) and local health boards
Health and Social Care Trusts
Trafficking Awareness Raising Alliance
Migrant Help
Kalayaan

Brotherton, 2016.
National Police Chiefs’ Council, 2016.
Haughey, 2016.
Passage, 2017.
National Crime Agency, 2017a.
National Society for the Prevention of Cruelty to Children, 2015.
National Crime Agency, 2017a.
National Society for the Prevention of Cruelty to Children, 2015.
National Society for the Prevention of Cruelty to Children, 2015.
National Crime Agency, 2017a.
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•
•
•
•
•
•
•
•
•

Medaille Trust
Salvation Army
Barnardo’s
National Society for the Prevention of Cruelty to Children
Unseen UK
BAWSO
New Pathways
BAWSO
Refugee Council133

With the implementation of the Modern Slavery Act, under section 52, frontline staff of certain public
authorities have a duty to notify the Home Office of potential victims of modern slavery134;135, a duty of
which was introduced to increase the identification of victims136;137;138.

All potential child victims are to be automatically referred to the NRM; consent is required from
potential adult victims. The majority of referrals are made by sending an NRM form to the MSHTU. All
child referrals are made this way, as well as those referrals from consenting adults. For potential adult
victims who do not consent, an MS1 form is to be completed anonymously within 1 month of
encountering the potential victim and sent to the duty to notify inbox
at dutytonotify@homeoffice.gsi.gov.uk. First responders are to provide as much evidence as possible in
line with the exploitation indicators to support that the individual being referred is a potential victim.
Adults who are willing to be refered to the NRM are encouraged to also consent to referral to the
Salvation Army in England and Wales, Trafficking Awareness Raising Alliance, or Migrant Help in Scotland
and Northern Ireland to provide services to respond to their needs (e.g. accommodation, counselling).
For children, they must be represented by an appropriate adult or child advocate, and a copy of their
NRM form is to be forwarded to the relevant local authority’s children’s services. Interpreters are
available for both children and adults139;140. When making a referral to the NRM first responders (if not
the police) should report the potential crime; police should record it.
The MSHTU and the Home Office are the competent authority decision makers under the NRM. All
NRM forms are sent to the MSHTU. The Home Office deals with referrals from non- European
Economic Area (EEA) nationals, typically when trafficking is part of asylum claims141;142, as has been the
trend in 2015.143

Once the referral is made, the competent authorities’ case owners make a determination within 5 days
as to whether there are reasonable grounds to believe the referred individual is a victim of modern
slavery. Case owners assess information such as the evidence, immigration history, and case facts144. If
there is a positive reasonable grounds decision (i.e. there is reasonable grounds to believe they are a
victim), within 45 days (the recovery and reflection period) a conclusive decision is made as to whether
133
134
135
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139
140
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143
144

College of Policing, 2016a.
Derby and Derbyshire Safeguarding Children Boards’ Procedures Manual, n.d.
National Crime Agency, 2017a.
Inter-Departmental Ministerial Group, 2016.
College of Policing, 2016a.
Welsh Refugee Council, 2015.
College of Policing, 2016a.
National Crime Agency, 2017a.
College of Policing, 2016a.
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Inter-Departmental Ministerial Group, 2016.
College of Policing, 2016a.
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the individual is a victim or not145;146. The 45 days aims to give potential victims a chance to recover and
reflect on what to do next (e.g. cooperate with police)147. This period also gives the case owners time to
gather further information and reach a decision on probable grounds: ‘On the balance of probability, it is
more likely than not that the individual…’148. If a positive conclusive grounds decision is reached, the
victim may be granted a period of discretionary leave to remain for not less than 12 months or more
than 30 months149.This period of leave to remain is significantly more likely to be granted if the victim is
cooperating with police inquiries150;151. If the victim is from outside the EEA and elects to return home,
they can receive assistance (including financial) through the Home Office Assisted Voluntary Return of
Irregular Migrants process, as well as support from relevant NGs152.

During the 5-day period, potential victims are eligible to access care via the Salvation Army (the
Government’s primary contractor) or the thirteen sub-contracted organizations across the country.
Over the 45-day period, access to care continues. Care includes

•
•
•
•
•
•
•

Material assistance
Access to psychological support
Access to legal advice and assistance
Counselling
Emergency medical treatment
Translation and interpretation services when appropriate
Education for children153

Additional care considerations exist for potential victims who are children, which is supported by local
authorities.

If either the reasonable grounds decision or conclusive grounds decision is negative, the competent
authorities close the case, but police investigations should continue. If the conclusive grounds decision is
negative and the individual is from outside the EEA, they can receive support to return to their home
country voluntarily. A limited number of NGOs are able to temporarily support individuals with negative
decisions. For children, however, safeguarding needs come first and the statutory duty placed on local
authorities by the Children Act 1989 remains154.
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NRM flowchart155

155

Unchosen. 2016.
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assessment

From 2009 to 2014, there were approximately 6,800 individuals referred to the NRM156. As previously
mentioned, this only represents 20-30% of the potential victims of modern slavery. A referral individual
does not automatically mean they were awarded a positive grounds decision. Of the 3,266 potential
victims referred to the NRM in 2015, just under a third received a positive grounds decision. As of
August 2016, 27% had received a positive reasonable grounds decision, but were awaiting a conclusive
grounds decision. 17% received a negative reasonable grounds decision and 24% a negative conclusive
grounds decision157.

The decision making process of the NRM has been the subject of a bevy of concerns. Most prominently,
concerns focus on how this process over emphasizes immigration status and conflates trafficking and
asylum decisions158;159. Concerns also highlight that timeframes for decisions are too long and that the
decision making process is too complex160. More general concerns around the NRM focus on a lack of
communication between the agencies involved and varying levels of training and awareness raising
activities161.

In response to these concerns, in 2014, then Home Secretary Theresa May commissioned Jeremy
Oppenheim to carry out a review of the NRM. While finding much good practice, the review found many
areas for improvement. Of notable importance, the review found that awareness of modern slavery was
low and that awareness of the NRM was even lower, which meant that many victims were not being
identified nor supported. While not finding support for a nationality bias, the review did find a conflation
of trafficking and asylum decisions. Other issues identified by the review included: inconsistent training
and delays in decision making162;163;164. Ultimately, the review recommended an overhaul of the NRM,
which the government accepted subject to testing165 – ‘there is no disagreement that what is currently in
place is not working’166.
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Review Recommendations167

Recommendations

Professionalising the current First Responder role, replacong it with Slavery Safeguarding Leads (SSLs)
who can make the initial decision about an individual’s probable victim status;
Providing support based on an assessment of the individual needs of the victim, considering entry and
exit timescales, support following conclusive identification, and the audit and inspection of support
provision;
Testing the use of regional multi-disciplinary panels to make conclusive grounds decisions, with a view to
ceasing the sole decision-making roles of the Home Office and the MSHTU;
A single management process for trafficking cases should be put in place and accountability for this
system should lie with the Home Office;
Improving the collection and collation of data to facilitate the progression of cases and the management
of the system and to contribute to intelligence.
Extending the NRM to cover all victims of modern slavery

On August 3rd 2015, the Home Office commenced what-was-to-be a yearlong pilot study to test the
recommendations; the pilot phase was extended for 8 months until March 2017168. The proposed new
system, which created trained and accredited SSLs, a Case Management Unit (CMU), and a MultiDisciplinary Panel (MDP), has been piloted in the West Yorkshire police force area and the South West
(Avon and Somerset, Devon and Cornwall, Dorset, Wiltshire and Gloucestershire police force areas). The
pilot transfers decision making powers from first responders and competent authorities to SSLs and
MDPs. In the pilot, SSLs are making reasonable grounds decisions and the MDPs are making conclusive
grounds decisions169;170. The CMU performs administrative support tasks for the MDPs and SSLs. This
Unit is staffed with civil servants linked to MSHTU171. The results of the pilot are currently being
reviewed172.

Inter-Departmental Ministerial Group, 2016.
Inter-Departmental Ministerial Group, 2016.
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Overview of the currentcurrent NRM system173

Proposed system under NRM pilot 174
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Home Office, 2014b

Elliot and Garbers, n.d.
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10. the Independent Anti-Slavery Commissioner
functions

The general functions of the Commissioner as set out in the Modern Slavery Act are:

‘(1) The Commissioner must encourage good practice in—
a. the prevention, detection, investigation and prosecution of slavery and human trafficking
offences;
b. the identification of victims of those offences.
The things that the Commissioner may do in pursuance of subsection (1) include—
a. making reports on any permitted matter to the Secretary of State, the Scottish Ministers and
the Department of Justice in Northern Ireland;
b. Making recommendations to any public authority about the exercise of its functions;
c. Undertaking or supporting (financially or otherwise) the carrying out of research;
d. Providing information, education or training;
e. Consulting public authorities (including the Commissioner for Victims and Witnesses), voluntary
organisations and other persons;
f. Co-operating with or working jointly with public authorities (including the Commissioner for
Victims and Witnesses), voluntary organisations and other persons, in the UK or internationally.’175

The Act also stated that public authorities have a duty to comply with the Commissioner.

the strategy

The Commissioner’s Strategic Plan for 2015-2017 outlines that the primary aims are to assist victims to
recover from modern slavery, increase the identification of victims, and increase the prosecution and
conviction rates of modern slavery. Without adequate support for victims, it is both very difficult to get
victim involved in prosecutions and to narrow of the gap between NRM reported modern slavery figures
and the estimate of 10,000 to 13,000 potential victims176. Even when victims are identified, there is a
failure to record modern slavery as a crime in police records, which means there is a failure to
investigate177. Currently, only 1% of victims have their exploiter successfully prosecuted178. The
Commissioner seeks to facilitate the recording of modern slavery crimes whether or not they enter into
the NRM. The Commissioner outlines that improving law enforcement and criminal justice responses,
establishing effective partnerships (both domestic and international), and engaging the private sector are
crucial to ensuring these aims. To achieve these aims, the Commissioner sets 5 priorities for the UK.
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The 5 Strategic Priorities179

179
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Priority 1:To drive improved identification of victims of modern slavery and enhanced levels of
immediate and sustained support for victims and survivors across the UK

This priority has victims as the focal point. It focuses on increasing victim identification, improving care,
safeguarding child victims, the non-prosecution of victims, and safe (and ideally voluntary) return for
survivors. There is a multiplicity of ways to measure these targets, but one of the most prominent is an
increase the number of victims identified and referred to the NRM. Another measure involves an
increase in the number of health care professionals trained to recognise the signs of modern slavery180.
Priority 2:To promote an improved law enforcement and criminal justice response across the UK,
to support development and adoption of effective training and to drive improvements in data
collection

The priority focuses on increasing crime reporting, delivering high quality training to law enforcement,
facilitating a targeted and focused law enforcement response that uses cutting edge technology, improves
data collection, and develops an evaluative framework by which to assess the police force responses.
Crucial to priority 2 is ensuring that all potential victims are referred through the NRM and that the
crime is reported and investigated. Training is paramount to ensure law enforcement across the UK
understand modern slavery and its indicators. A national modern slavery network for Police and Crime
Commissioners (PCCs) will assist in driving effective responses, as will various spot checks on
enforcement agencies. Improvement in data collection will enable a better assessment of the scope and
prevalence of modern slavery, which in turn will enhance response and prosecution efforts. Target
measures include; all forces adhering to the reporting requirements, the identification of every victim of
modern slavery, a sustained increase the high quality investigations, an increase in prosecutions and
convictions, the delivery of training for all criminal justice system actors, and responses to modern
slavery being included in all police force strategies and plans181.
Priority 3:To identify, promote and facilitate best practice in partnership working, and to
encourage improved data sharing and high quality research into key issues

This priority works to establish partnerships among law enforcement, local authorities, health care
providers, NGs, and vulnerable communities; increase awareness; support research; and increase the
capture and sharing of data. This involves promoting best practices for multi-agency responses to modern
slavery, safeguarding vulnerable groups, and engaging in awareness raising activities for schools and the
general public (e.g. presentations, media campaigns). Targets are measured through aspects such as the
increased strength of national multi-agency responses, an increased body of evidence on modern slavery,
and increased public awareness about modern slavery182.
Priority 4:To engage with the private sector to promote policies to ensure that supply chains are
free from slavery and to encourage effectual transparency reporting

Priority 4 focuses on ensuring supply chains are free of modern slavery, combatting labour exploitation in
the UK, and engaging the financial sector. This involves encouraging ethical labour practices and supply
chain transparency, encouraging reporting under the Transparency in Supply Chains section of the
Modern Slavery Act, working in solidarity with the financial sector to detect modern slavery crime, and
180
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developing effective prevention models. The Commissioner also highlights the importance of
empowering labour inspectorates to identify and support victims of forced labour. Targets are measured
through aspects such as the adoption of best practices, businesses subject to the Transparency in Supply
Chains section of the Modern Slavery Act abiding by the reporting guidelines, and an increase in
Suspicious Activity Reports from banks and financial organizations (among others) 183.
Priority 5:To encourage effective and targeted international collaboration to combat modern
slavery

This priority is centered on targeting upstream activity, enhancing European collaboration, putting
modern slavery on the global agenda, and embedding protection measures in humanitarian responses.
This involves collaborating with origin countries and supporting prevention projects, encouraging
relevant social science research, partnering with Europol and European and origin country police forces
(e.g. joint investigations), and making efforts to understand and respond to the link between humanitarian
crises and modern slavery. Targets are measured through indicators such as an increase in the number of
joint investigations and sustained intelligence sharing184.

assessment of the strategy

With the publication of the Strategy, the Commissioner highlighted progress that has already been made.
The Commissioner played a crucial role in embedding modern slavery responses into the SDGs; a
modern slavery network for PCCs was also launched in 2015, premised on enabling PCCs to drive
modern slavery responses; the Trafficking Survivor Care Standards were published and associated
trainings were delivered; awareness raising events were held; and the Commissioner held a series of
engagement events for CEOs and directors from the UK’s largest companies185.

The Commissioner’s first annual report was published in October 2016, which assessed the UK’s
progress on the Strategy. Key achievement included;
•
•
•

•

•

Delivering capacity building training for local authorities and health care workers
The securement of funds to combat the trafficking of women and girls from Nigeria to Europe
The establishment of a record number of Joint Investigation Teams supported by Eurojust and
Europol
The provision of recommendations to protect refugees/migrants from trafficking amid the refugee
crisis
Securing a House of Commons committee inquiry into access to support for victims of modern
slavery186.

The Commissioner called for a review of the support systems to ensure they are meeting victims needs
and to uncover what happens to victims once they leave support accommodations (e.g. did they
successfully reintegrate into society?). It is estimated that up to 35% of victims are re-trafficked187. The
Commissioner also made disrupting criminal networks as a focal priority.

Focusing on priority 2 of the Strategy – driving an improved enforcement and criminal justice approach –
the report finds that while some, but not all forces are taking proactive efforts to respond to modern
slavery. The Commissioner found that ‘chronic weaknesses in modern slavery crime recording in England
183
184
185
186
187

Independent Anti-Slavery Commissioner, 2015.
Independent Anti-Slavery Commissioner, 2015.
Independent Anti-Slavery Commissioner, 2015.
Independent Anti-Slavery Commissioner, 2016.
Anti-Slavery. 2017a.

36

and Wales remain’, and ‘inadequacies in this area impact not only present and future victims, but could
also allow organized crime groups to act with impunity, compromising the UK’s national security’188’189.

‘Despite the introduction of mandatory training for new officers, levels of awareness among front line officers
remain inconsistent, meaning that victims face a pot-luck when they approach the police for help.’190
The Commissioner’s report highlights substandard police recording practices: in England and Wales, in
2015-2016, 884 crimes were recorded whereas 3,146 referrals to the NRM were made over the same
time period. The Commissioner found few forces were abiding by the Home Office Counting Rule
(HOCR) introduced in July 2016 that specified all referrals made by police into the NRM must also be
reordered a modern slavery crime191. Over half of responding forces (21 of 39) were unable to or had
difficulty answering if their NRM referrals were recorded as a crime. 4 forces were unable to find any
internal record of their NRM(s). The Commissioner concluded that there is no protocol on how to
store/collect NRM referrals. Commissioner calls on the NCA to partner with police constabularies to
improve modern slavery crime recording, calling the NCA’s current practices in this regard too
passive192. Further, the HOCR stipulates that when recording a modern slavery crime police must also
record the ‘most serious additional victim based offence, where the circumstances involve the same
victim-offender relationship’193, which the Commissioner found very few police forces were aware of. The
Commissioner found that, for forces that were aware of this rule, there was great confusion on how to
record reports with overlaps between modern slavery and child sexual exploitation (CSE)194.
To improve modern slavery responses, the Commissioner will continue to implement training programs
for police forces and the judiciary. The programs focus on empowering law enforcement and prosecutors
to use the new tools (e.g. STROs and STPOs) set out in the Modern Slavery Act. The training for police
forces will cover all 43 police forces; manuals are being distributed to attendees so they can run training
within their own units upon completion195. In addition, the Commission has secured (at no cost) the US
Defence Research Advanced Projects Agency’s Memex software – an advanced internet search analysis
tool – which 18 forces are currently being trained on how to use. The Commissioner has also been
partnering with PCCs and Her Majesty’s Inspectorate of Constabulary (HMIC) to encourage the use of
these tools196. The Police Transformation Fund will be crucial to support these training efforts197.
For 2017, the Commissioner established the following key focus areas:

A redesign of the NRM data collection system to include information that is not only appropriate for
victim care, but also the development of evidence led policing in this area.
The establishment of an analytical hub responsible for the recording of NRM referrals (including
their Unique Reference Number), linked crime records and intelligence.
A review of the National Crime Recording Standards and Home Office Counting Rules in relation to
modern slavery crime with a view to ensuring that the rules are clear, fit for purpose and delivered to
forces with detailed guidance. 198
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11. good practices

While not all forces have developed specific responses to modern slavery, there has been some good
practice among police forces who have incorporated the guidance from the APP on modern salary.
Under the 4 Ps framework, these forces generally use a combination of proactive, reactive, and disruptive
investigations199. Although there is variation in organisational structural, multi-agency collaboration is a
key feature of these responses200. Working with multiple agencies enables the police to bridge the gap
between themselves and the victims of modern slavery201. Organisations have a diverse range of skill sets
that, combined, facilitates a significantly stronger response to modern slavery than any one organization’s
individual action. For instance, cross-organisation intelligence sharing has assisted in the development of
more nuanced modern slavery strategies202: ‘the police are experts at catching criminals and bringing
perpetrators to justice, but this is a small part of the fight against modern slavery’203.

Operation Eagle, the Sussex Police response to modern slavery, is an example of one such multi-agency
response. The Operation engages with Government, local authority, and NGOs to identify and safeguard
victims and prosecute offenders. The Operation also focuses on ensuring front-line police officers
understand and are able to recognise both the warning signs of modern slavery and the needs of
modern slavery victims. The Operation created Single Point of Contact (SPC) positions within the
relevant divisions/department. SPCs are responsible for overviewing modern slavery incidents and
facilitating intelligence sharing. Within the first 24 hours of a modern slavery incident, Operation Eagle
stipulates that a Detective Inspector will assess the circumstances with the support of the Divisional
Safeguarding Investigation Unit. Operation Eagle is a force wide strategy involving figures such as
Divisional Crime Managers, Duty Inspectors, the Strategy and Compliance Team, the Head of Public
Protection, Sexual Offence Liaison Officers, and Detective Chief Inspectors204.

The West Yorkshire Police force has a similarly comprehensive approach. This force flags potential victims
of modern slavery and sends this information to their Intelligence Management Unit. The District
Intelligence Unit then tasks the intelligence to the District Human Trafficking SPC. The SPC then decides
how to respond to the intelligence based on the urgency and risk level. Once this decision is made, the
SPC records, in the Occurrence Enquiry Log. the specific actions related to victim safeguarding,
investigation, partnerships, and NRM submission205.

In Hampshire and the Isle of Wight, the Hampshire Constabulary leads on a Modern Slavery Partnership,
chaired by the Office of the PCC. The Partnership covers a range of agencies and sectors including the
health care, child and adult safeguarding, UK Visas and Immigration, local Government, and the private
and voluntary sectors. The Partnership promotes awareness of slavery amongst public, private, and
voluntary sectors; provides an SPC for modern slavery; facilitates multi-agency intelligence sharing and
collaborating; and coordinates the response to modern slavery206. The main aims of the Partnership are
to:

•
•
•

199
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Identify modern slavery in Hampshire and the Isle of Wight
Support potential victims of modern slavery
Support the police in ensuring that the perpetrators face appropriate consequences for their actions
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•

Disrupt, disable and eliminate modern slavery in Hampshire and the Isle of Wight altogether207
Hampshire and Isle of Wight Modern Slavery Partnership Structure Overview208

The Nottinghamshire Police focuses on prevention and early intervention responses to safeguard
victims. A key element of this involves recording modern slavery crimes. The force is involved in a wide
range of partnerships, groups, and forums at the regional, force, and local authority levels. For instance,
this involves intelligence sharing with the Leicestershire Police who have been working with
Loughborough University209 on mapping software to understand the patterns of modern slavery. Based on
their experiences, the Nottinghamshire Police has identified that clear command structures (who, at
which agency, does what and how) and a structured debriefing process (to assess what can be improved
upon) are fundamental to successful multi-agency modern slavery interventions210. The Nottinghamshire
Police recommends the development of generic multi-agency plans for future modern slavery operations
as an opportunity to improve preparedness to respond to modern slavery.
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Nottinghamshire Draft Modern Slavery Strategic Framework211

12. conclusion
2015 marked a fundamental change in strategic policing in relation to modern slavery. The Modern
Slavery Act, followed by the Commissioner’s Strategy, have set a series of priorities for policing, including
victim identification and safeguarding. These priorities are measured through the following targets:

•
•
•
•
•
•

All forces adhering to the reporting requirement
The identification of every victim of modern slavery
A sustained increase the high quality investigations
An increase in prosecutions and conviction
The delivery of training for all criminal justice system actors
Responses to modern slavery being included in all police force strategies and plans.

Facilitating the integration of these priorities into strategic policing is crucial in the years to come.
Currently, it is clear that there is a disparity between the number of police recorded modern slavery
crimes and NRM referrals. It is crucial that all NRM referrals are recorded as crimes and appropriately
investigated. Part of this involves police developing protocol on how to store and collect NRM referrals.
Increasing awareness of the HOCR stipulations for modern slavery crimes is also key. This involves
training front-line officers on the overlaps between modern slavery and other crime types, particularly
211
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modern slavery. It is important to empower police to use the tools the Modern Slavery Act grants (e.g.
STROs and STPOs). This involves training officers across the UK so that a baseline level of modern
slavery awareness and understanding is created.

Establishing multi-agency partnership and intelligence sharing are also critical to police responses;
however, these need to have a clear command structure and a debriefing process premised on improving
future practice. Potentially, the development of a generic multi-agency plan can assist in this process.
While a few forces have strong strategies to combat modern slavery, it is crucial that all forces must
implement robust modern slavery strategies. These strategies must also be evaluated to ensure their
effectiveness. The implementation of the Modern Slavery Act positioned the UK as a leader in modern
slavery responses. Bringing all forces to a baseline level of awareness of modern slavery and the tools
available to combat it underpins the UK’s ability maintain this position as a leader.
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glossary

Authorized Professional Practice (APP)
Case Management Unit (CMU)
Child sexual exploitation (CSE)
Council of Europe Convention on Action against Trafficking in Human Beings (the Convention)
Divisional Safeguarding Investigation Unit (SIU)
European Economic Area (EEA)
Gangmasters Licensing Authority (GLA)
Global Slavery Index (the Index)
Government organizations other than the police or NCA (GOs)
Her Majesty’s Inspectorate of Constabulary (HMIC)
Home Office Counting Rule (HOCR)
Independent Anti-Slavery Commissioner (the Commissioner)
Independent Anti-Slavery Commissioner’s Strategy 2015-2017 (the Strategy)
International Labour Organization (ILO)
Modern Slavery Act 2015 [(the Modern Slavery Act) or (the Act)]
Modern Slavery Human Trafficking Unit (MSHTU)
Multi-Disciplinary Panel (MDP)
Multiple Systems Estimation (MSE)
National Crime Agency (NCA)
National Referral Mechanism (NRM)
Non-governmental or voluntary organizations and charities (NG)
Police and Crime Commissioners (PCCs)
Single Points of Contact (SPC)
Slavery and trafficking prevention orders (STPOs)
Slavery and trafficking risk orders (STROs)
Slavery Safeguarding Leads (SSLs)
Sustainable Development Goals (SDGs)
United Nations Office on Drug and Crime (UNODC)
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