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Introduction

The “Guidelines for improving the procedures and policies in 
combating trafficking in minors” was developed during the project 
Action Against Trafficking in Minors, financed by the EU DAPHNE III 
fund. The project was conducted by Reaching Out Romania, Freedom 
House Romania, the Nest International (Denmark), and Fier Fryslân 
(The Netherlands). One of the project’s aims was to develop a set of 
guidelines on how to best prevent and combat trafficking in minors.

Action Against Trafficking in Minors was launched in January 2013. 
The first half year of the project was dedicated to seminars in the three 
respective countries. Presentations were given by different professionals 
in the field, like lawyers, social workers, police officers, and other 
experts. The seminars were attended by national social workers, police 
officers, NGOs and other partners. Afterwards, focus groups were 
held in which the current actions, developments and shortcomings 
were discussed by the attendants. The second half year, questionnaires 
designed for the police and social workers were disseminated in the 
three countries to gain a broader picture of their experience. 

Each of the project’s partners researched the current state of action 
against trafficking in minors in their country reflected in three SWOT-
analysis (strengths, weaknesses, opportunities and threats) annexed to 
this guide. Based on these SWOT analysis we were able to assess the 
major strengths and weaknesses present in each national approach for 
combating child trafficking and detect common vulnerabilities inherent 
in all three countries, Romania, Denmark and Netherlands. This guide 
will therefore  provide a set of recommendations to assist and help the 
three targeted countries to better tackle the shortcomings identified in 
their systems and improve the overall fight against trafficking.

The first three chapters provide a detailed analysis of the strengths 
and weaknesses identified in each of the participating countries. The 
countries’ analysis reflect the prevalence of shortcomings encountered 
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by all of the three States in the following areas: victims’ protection, 
prosecution of child trafficking offences, specialized training offered 
to different actors involved in combating child trafficking, the 
cooperation between these actors and the level of awareness of child 
trafficking as a serious problem.

The analysis conducted throughout the first three chapters is based on 
the countries’ SWOT analysis as well as the 2014 US State Department 
Trafficking in Persons Report (hereinafter TIP Report). The TIP 
Report is particularly relevant for the present study as it provides yearly 
(from 2001 onwards) an updated and constant global assessment of the 
nature and scope of trafficking in persons and the broad range of actions 
employed by States to combat and prevent the phenomenon. Designed 
to be used by international organizations, foreign governments, and 
nongovernmental organizations alike as a tool to examine where 
resources are most needed, the report helped research and compare the 
three countries by using common standards to assess the prosecution, 
protection and prevention of human trafficking  registered in each 
country.1

The last chapter provides a series of recommendations specific for each 
country or common for all three countries in each of the vulnerable 
areas identified, providing additional examples of good practices 
developed in Netherlands and Romania.

1  US State Department, “Trafficking in Persons Reports”, available online at http://www.statte.
gov/j/tip/rls/tiprpt/index.htm.

http://www.statte.gov/j/tip/rls/tiprpt/index.htm
http://www.statte.gov/j/tip/rls/tiprpt/index.htm
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Country analysis – Romania 

1.1. Background information

Circumstantial dimension

 Romania is mainly a source and a transit country, and, for a very 
small number of aliens, it slowly becomes also a destination country. 
Romanian men and women are usually trafficked for labor exploitation 
while women and children are, with priority, subjected to sex 
exploitation. As a significant source of trafficking victims in Europe, 
Romanians are exploited in agriculture, construction, domestic 
service, hotels, and manufacturing, as well as in forced begging and 
petty crimes in European countries, including Austria, Azerbaijan, 
Cyprus, the Czech Republic, Denmark, France, Germany, Greece, 
Ireland, Italy,  Lithuania, the Netherlands, Norway, Poland, Slovakia, 
Slovenia, Spain, Sweden, Switzerland, and the United Kingdom (UK).2

Women and children from Romania are usually as victims of sexual 
exploitation in European countries, including Belgium, Croatia, 
Cyprus, Finland, France, Germany, Greece, Hungary, Ireland, 
Malta, the Netherlands, Norway, Portugal, Slovenia, Spain, Sweden, 
Switzerland, and the UK, as well as Canada. Underage girls represent 
about one-third of Romanian trafficking victims. The vast majority of 
victims of forced begging and petty crimes are coming from Romanian 
poor communities.3

The national statistics show that a number of 300 children4 have been 
identified as victims of human trafficking in 2013, of whom 278 victims 

2  US State Department, “Trafficking in Persons Report” [US 2014 Report], June 2014, p. 322, avail-
able online at: http://www.state.gov/j/tip/rls/tiprpt/2014/?utm_source=NEW+RESOURCE:+Traf-
ficking+in+Persons+R
3  US 2014 Report, p. 323.
4  National Agency against Trafficking in Persons, „Statistics for 2013”, p. 18.

http://www.state.gov/j/tip/rls/tiprpt/2014/?utm_source=NEW+RESOURCE:+Trafficking+in+Persons+R
http://www.state.gov/j/tip/rls/tiprpt/2014/?utm_source=NEW+RESOURCE:+Trafficking+in+Persons+R
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were girls and 22 boys.5 But, the largest number of children identified 
as victims of human trafficking were exploited in Romania. Therefore, 
219 girls were identified in internal human trafficking, while 59 as 
part of external trafficking and 16 boys were identified in the internal 
trafficking, while 6 boys were exploited outside of Romania. Looking 
into the national statistics, it is easy to conclude that children are 
mainly trafficked within the borders of Romania.6 It seems that the 
total number of minors trafficked decreased from 370 in 2012 to 300 in 
2014. However, these figures do not represent the real dimension of this 
phenomenon, since the identified victims are, usually, just a very small 
part of the total number of victims exploited–“the tip of the iceberg.”

Legal dimension

The Romanian legal framework for combating trafficking in human 
beings is, generally, a good one. It reflects the international legal 
instruments adopted by the United Nations,7 Council of Europe8 and 
European Union9 in the prevention and fight against human trafficking, 
to which Romania is a State party. 

The entry into force, in the last years, of the new Codes – the Criminal Code 
and the Criminal Procedure Code – repealed or amended provisions of 
the Law 678/2001 on preventing and combating trafficking in persons,10 
regulating the legal procedure applicable to trafficking offences.

5  Pro Refugiu Report on Support of Human Trafficking in Romania and Norway [Pro Ref-
ugiu Report 2014], 2014, pp.5-12, available online at http://prorefugiu.org/wp-content/up-
loads/2014/11/Report.pdf.
6  Pro Refugiu Report 2014, pp.5-12.
7  Protocol to Prevent, Suppress and Punish Trafficking in Persons, especially Women and Chil-
dren, additional to the Convention against Transnational Organized Crime, was adopted by the 
United Nations General Assembly in 2000 and entered into force on 25 December 2003, ratified 
by Romania through Law no. 565/2002, Official Journal 813/2002.
8  Council of Europe Convention on Action against Trafficking in Human Beings, adopted on 
May 3, 2005, opened for signature and signed by Romania in Warsaw on 16 May 2005, ratified by 
Romania through Law no. 300/2006 published in Official Journal no. 622/2006.
9  Directive 2011/36 / EU of the European Parliament and of the Council of 5 April 2011 on pre-
venting and combating trafficking and protecting its victims, and replacing Council Framework 
Decision 2002/629 / JHA.
10  Law 678/2001 about preventing and combating trafficking in persons, Official Journal 
783/2001.

http://prorefugiu.org/wp-content/uploads/2014/11/Report.pdf
http://prorefugiu.org/wp-content/uploads/2014/11/Report.pdf
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Prior to February 2014, the applicable law used to prosecute human 
trafficking offences in Romania were Article 12 of the Law 678/2001 
criminalizing trafficking in human beings and Article 13 criminalizing 
trafficking in minors.  In February 2014, the New Criminal Code 
entered into force and the legal provisions included in “Chapter VII – 
Trafficking and exploitation of vulnerable persons” became applicable. 
These criminal norms abrogated similar provisions contained in the 
previous Law 678/2001 on preventing and combating trafficking in 
persons and of the Emergency Ordinance 194/2002 on the status of 
aliens in Romania. 

Therefore, the Romanian law prohibits all forms of minor trafficking, 
either sex or labor exploitation under Articles 211 and 212,  in 
conjunction with Article 182, in a holistic wording that criminalize 
the actions of “recruiting, transporting, transferring, harboring or 
receiving a person for exploitation”. Articles 210 and 211 prescribe, 
under paragraph 1, penalties of 3 to 10 years imprisonment. 
Aggravating circumstances (for example, trafficking committed by a 
public servant in the performance of his/her duties) attract sentences, 
under paragraph 2, from 5 to 12 years of imprisonment, as well as the 
prohibition of certain rights. These penalties were qualified by the 2014 
TIP Report as “sufficiently stringent and commensurate with penalties 
prescribed for other serious crimes, such as rape”.11 Furthermore, the 
New Criminal Code provides in paragraph 3 of Articles 210 and 211, 
that “victim’s consent is not a justifying cause” for human trafficking. 

The exploitation of persons is stipulated as a distinct criminal offence 
in Article 182 of the New Criminal Code. Furthermore, Article 216 
of the New Criminal Code states a punishment for the use of services 
done by a person in exploitative conditions: “the offence of making 
use of the services stipulated in Article 182 and the beneficiary has the 
prior knowledge that such services are performed by a victim of human 
trafficking or child trafficking, shall be punished with imprisonment 
from 6 month to 3 years or shall be fined if the action does not constitute 
a more serious offence”.12

11  US 2014 Report, p. 323.
12  Law 286/2009 about New Criminal Code, Official Journal 510/2009.
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1.2. Strengths in fighting trafficking of minors

Even if the 2014 TIP Report states that the Government of Romania is 
not yet complying with “the minimum standards for the elimination 
of trafficking,” it founds, nevertheless, that the government makes 
“significant efforts” in this regard.13

From the Romanian SWOT analysis, conducted when implementing 
the project Action Against Trafficking in Minors, the following strengths 
were identified to highlight the country’s progress in fighting child 
trafficking: 

• broad and stringent applicable legislation;
• diverse assistance and protection services for child victims 

of trafficking, for their parents and relatives, mainly offering 
social care, counseling, as well as evaluation services;

• active institutional efforts in prevention and awareness raising.14

The Romanian legislation has been identified to be the second 
strength within the present project’s SWOT analysis. It transposes the 
international legal instruments against human trafficking, adopted at 
the United Nations, Council of Europe and European Union levels, to 
which Romania is a State party. The New Criminal Code that entered 
into force in February 2014,15 has modified the previous provisions 
on combating trafficking in persons established under the special 
legislation in this field -the Law no 678/2001.16 Romania prohibits all 
forms of minor trafficking, either sex or labor exploitation under Articles 
211 and 212, in conjunction with Article 182,in a holistic wording that 
criminalize the actions of “recruiting, transporting, transferring, 
harboring or receiving a person for exploitation”. Articles 210 and 211 
prescribe, under paragraph 1, penalties of 3 to 10 years of imprisonment. 
Aggravating circumstances (for example, trafficking committed by a 
public servant in the performance of his/her duties) attract sentences, 
under paragraph 2, from 5 to 12 years of imprisonment, as well as the 

13  US 2014 Report, p. 322.
14  Romanian SWOT-analysis, Action against trafficking in minors DAPHNE III project [RO 
SWOT], p. 3, annexed to the present Guide.
15  Law 286/2009 about New Criminal Code, Official Journal 510/2009.
16  Law 678/2001 about preventing and combating trafficking in persons, Official Journal 
783/2001.
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prohibition of certain rights. These penalties were qualified by the 2014 
TIP Report as “sufficiently stringent and commensurate with penalties 
prescribed for other serious crimes, such as rape”.17 Furthermore, the 
New Criminal Code provides in paragraph 3 of the Articles 210 and 
211, that the “victim’s consent is not a justifying cause” for human 
trafficking. 

Another strong aspect of the Romanian legislation on trafficking in 
persons is the victims’ entitlement to restitution from their traffickers.18 
Also, Article 216 of the New Criminal Code states, as a prevention 
measure in accordance with Article 18(4) of the EU Directive, a 
punishment with imprisonment from 6 months to 3 years or a fine 
if the action does not constitute a more serious offence for those who 
make use of services done by a person in exploitative conditions.

Legal strengths are also the ones envisaged in the 678/2001 Law on 
prevention and fight against human trafficking. Special confiscation 
is provided in Article 19 for proceeds of trafficking crime and 
instrumentalities (e.g. in the law are the apartments where the 
trafficked persons are staying). In Article 20 it is stated that trafficking 
victims will not be punished for crimes committed as a direct result 
of being trafficked (e.g. prostitution) if they help in the investigation 
or prosecution of their traffickers. Romanian law also provides for the 
victims’ entitlement to restitution from their traffickers in Article 44 of 
the above mentioned law.19

Even if the Romanian government demonstrated robust anti-
trafficking law enforcement efforts,20 the assistance and protection 
of the Romanian victims of human trafficking are weak, as it results 
from the 2014 TIP Report and from the present project’s SWOT 
analysis. However, we may identify as a strength the large number of 
victims that have been identified. The EU 2013 Report on Trafficking 

17  US 2014 Report, p. 323.
18  US 2014 Report, pp. 323, 324.
19  US 2014 Report, pp. 323, 324.
20  US 2014 Report, p. 323.
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in Human Beings,21 that includes data from 2008, 2009 and 2010, states 
that the largest number of identified and presumed victims of human 
trafficking are Romanians, as they were reported to the European 
Commission by the 27 EU national monitoring bodies. The EU reports, 
for the period 2008-2010, a number of 1885 Romanian identified and 
presumed victims, followed by 718 Bulgarians, of a total of 3316 victims 
with an EU citizenship.22 Actually, about 2/3 of the identified and 
presumed victims of human trafficking, reported at the EU level, are 
coming from Romania.

At the present, based on national statistics, from a total of 896 victims 
of human trafficking having Romanian citizenship (299 women, 297 
men, 278 girls, 22 boys)23 identified in 2013, only 359 victims have been 
assisted: 166 by the Romanian General Directorate of Social Assistance 
and Child Protection (GDSACP) and 193 by NGOs.24 

 In terms of prevention, the National Agency Against Trafficking in 
Persons (NATP) was set up in May 2006, by the Government Decision 
1584/2005, under the authority of the Minister of Administration and 
Interior. It is the national coordinator or contact point for international 
organizations working in the field of action against trafficking in 
persons. It co-ordinates, evaluates and oversees national policies 
in the field of prevention and countering trafficking in persons and 
the measures taken for the protection and assistance of victims. The 
NATP is responsible for monitoring the functioning of the National 
Identification and Referral Mechanism. It also collects, processes 
and analyses data by managing the national integrated system to 
monitor and assess THB (SIMEV).25 NATP offers specialized training 

21  European Commission Eurostat Report on Trafficking in Human Beings [Eurostat Report], 
2013, available online at http://ec.europa.eu/dgs/home-affairs/what-is-new/news/news/2013/
docs/20130415_thb_stats_report_en.pdf.
22  Eurostat Report, 2013, p. 52.
23  National Agency Against Trafficking in Persons, „Statistics for 2013”, p. 18, available online 
at http://teste.mixfabrik.ro/aitp/docs/studii/GRAFICE%202013.pdf.
24  Pro Refugiu Report 2014, pp. 5-12.
25  Council of Europe GRETA –Group of Experts on Action Against Trafficking in Human Be-
ings, “Report concerning the implementation of the Council of Europe Convention on Action 
against Trafficking in Human Beings by Romania”, 2012, p.13, available online at http://www.coe.
int/t/dghl/monitoring/trafficking/Docs/Gen_Report/GRETA_2012_13_2ndGenRpt_en.pdf.
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on countering THB and identification of victims for police officers, 
prosecutors and judges, as well as for other public servants and 
members of NGOs working in the field of human trafficking.26 

NATP coordinates the implementation of anti-trafficking policies and 
the 2012-2014 Action Plan. Also, the 2015-2016 Action Plan Against 
Human Trafficking has been elaborated awaiting approval. The Agency 
regularly publishes reports and statistics on trafficking in persons, 
being, at the same time, the governmental institution responsible 
for prevention  measures and for raising awareness among possible 
vulnerable groups. Under these attributions, the NATP implemented 
six national awareness campaigns and 49 regional and local campaigns 
in 2013 that targeted, mainly, adults seeking jobs abroad and 
schoolchildren”.27 

1.3. Weaknesses in fighting trafficking of minors

Both the SWOT analysis conducted during the Action Against 
Trafficking in Minors project and the US 2014 TIP Report state that 
the growing weakness signaled in the Romanian system of combating 
trafficking of minors are first, the lack of effective and efficient 
protection available to child victims of trafficking. The second 
pressing issues identified by both sources of information refers to the 
lack of continuous education and training of staff working in the 
field of victim’s protection, as well as in investigation, prosecution 
and judgment of the human trafficking offences. The third national 
challenge identified in Romania concerns the prosecution of human 
trafficking offences while a forth weakness concerns the level of 
cooperation between different stakeholders involved in the prevention 
and fight against minor trafficking.

As a general remark, both the Romanian social workers and police 
officers participating in our project’s focus groups and questionnaires 
have assessed the relevant national legislation as “good, strict, clear” 

26  US 2014 Report, p. 323
27  US 2014 Report, p. 324.
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(police officers), offering a “set of very good measures” (social workers) 
which, nevertheless, fails in its implementation. In this support, 
social workers invoke the lack of implementation means indicated 
in legal instruments and the lack of funds for employing the legal 
recommendations while the police officers refer to the unsatisfactory 
implementation from a logistical and organizational perspective. An 
example provided in Romania’s project report is the Governmental 
Decision 49/2011 endorsing the framework methodology on prevention 
and intervention in multidisciplinary team and network in cases of 
violence against children and domestic violence, including minor 
trafficking. Here the Romanian social workers criticize the lack of 
an obligation to establish specialized shelters for minors victims of 
trafficking, envisaged in the above mentioned Governmental Decision 
only as a recommendations.28 This weakness is further confirmed 
in CoE’s Rapporteur J. Mendez Bota’s 2014 Report on “Prostitution, 
trafficking and modern slavery in Europe”, qualifying the Romanian 
legislation on trafficking as “comprehensive” “but the implementation 
is not satisfactory”.29 

In terms of protection offered to child victims of trafficking, the US 
2014 TIP Report emphasized that “the number of victims identified in 
Romania far exceeds the services available to assist them”.30 In 2013 out 
of 896 victims of trafficking only 291 out of them received rehabilitative 
services from the public institutions or NGO’s according to the US 
2014 TIP Report. US observers also noted the “scarcity of psychologists 
available for victims” and “the victims difficulty in qualifying for 
medical coverage”.31 

As reflected in the Romanian research conducted for the DAPHNE III 
project, the social workers evaluated the social care services available 
for child victims of trafficking as insufficient (2/3 of the participants). 
According to the same target group, the available services are only 

28  Governmental Decision 49/2011, Title IV 3.2.
29  CoE Committee on Equality and Non-Discrimination, J. Mendes Bota Report: “Prostitution, 
trafficking and modern slavery in Europe”, 20 March 2014, p. 18, available online at http://www.
assembly.coe.int/nw/xml/XRef/X2H-Xref-ViewPDF.asp?FileID=20559&lang=en.
30  US 2014 Report, p. 323.
31  US 2014 Report, p. 323.
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designed for short term needs (emergency reception shelters and 
counseling) and there are no specialized long term services available. 
The existing services are evaluated as sufficiently specialized offering 
efficient counseling, medical and sheltering services. The financial 
assistance and the witness protection services are evaluated as poor by 
the social workers alongside the lack of specialized personnel and the 
overcrowded accommodating space available. The participating police 
officers, on the other side, describe the care services available for child 
victims as poor with only psychological services generally available, 
while shelter, medical, financial and reintegration shelters are evaluated 
as unavailable.32 In what the number of specialized NGO’s is concerned, 
as reflected in Romania’s report, these are not sufficient and the main 
problem seems to be their localization: they cover a limited area with 
2-3 strong NGO’s in Pitesti for special targeted groups (e.g. autism 
and less on violence) while Reaching Out, with a residential profile, is 
the only specialized NGO in Arges. This problem was also identified 
in the TIP Report: “six transit centers for child victims located near 
international border crossings” but as victims identified abroad are 
often repatriated via plane to Bucharest where there are no specialized 
shelters, these end up not benefiting from any special protection.33

The lack of programs of continuous education and training provided 
to as many actors involved in victim’s protection was identified as 
the second major weakness in Romania. The law enforcement bodies 
dealing with child trafficking cases lack the specialized training. 
The participating Romanian social workers mentioned the lack of 
specialization, corruption or insufficient legal knowledge of local 
police as factors affecting the identification of victims. In this regard, 
the Romanian SWOT analysis identified as weaknesses the police 
officers practice to verbally and physically abuse, intimidate or use 
psychological pressure when investigating child victims of trafficking 
as witnesses or accomplices in trafficking cases. This causes child 
victims’ mistrust in law enforcement bodies and their lack of 
willingness to testify against their traffickers. This might also results 
from the publication by the Ministry of Justice on its public website of 

32  RO SWOT, p. 4.
33  US 2014 Report, p. 323.
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the names of all trial witnesses, including children.34

On the other hand, when asked to evaluate the level of protection and 
care offered by different actors, the majority of Romanian police officers 
assessed their efforts as being the most efficient in the field. During 
the focus group discussions the police officers argued they treat the 
victims, with whom they are working, with a special care. In this sense 
they acknowledged the victims need for support throughout criminal 
investigations when police officers are the first persons they interact 
with and referred to their efforts to “develop a relaxed relationship” 
when faced with this situation.35

Identified shortcomings in the country’s fight against minor trafficking 
concern also the prosecution of trafficking offences. In light of the above 
mentioned unsatisfactory application of the relevant law, trafficking 
victims are often held responsible for “crimes they committed as a direct 
result of being trafficked”,36 even though Article 20, Law 678/2001, 
provides that trafficking victims will not be punished for crimes 
committed as a direct result of being trafficked (e.g. prostitution) if they 
help in the investigation or prosecution of their traffickers. 

Also connected to the problem of a comprehensive law which is not 
properly implemented are the US 2014 TIP Report’s findings qualifying 
the penalties provided for in the New Criminal Code, Art. 210 (3 to 10 
years imprisonment and 5 to 12 years in aggravated circumstances) as  
“sufficiently stringent and commensurate” but implementation wise,  
the same report points out the decrease in the prosecution of THB 
offences in recent years: 714 trafficking cases investigated in 2013, a 
decrease from 2012 with 867 cases; 552 traffickers prosecuted out of 
which 252 where convicted and only 59 percent of them received “some 
time in prison” as compared to 2012 when 667 cases where prosecuted, 
427 convicted and 78 percent received prison sentences. Furthermore, 
“the government does not disaggregate law enforcement statistics to 

34  US 2014 Report, p. 323.
35  RO SWOT, pp. 4-5.
36  US 2014 Report, p. 323.
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demonstrate action against both sex and labor trafficking”.37

Moreover, even though the Romanian law entitles victims to restitution 
from their traffickers, “only 14 percent of the victims requested 
compensation and courts rarely approved applications”.38

Another flaw identified by the US 2014 TIP Report related to the 
prosecution of trafficking offences of the lack of “any investigations, 
prosecutions, or convictions of government employees complicit in 
human trafficking”.39

The cooperation between the General Directorate of Social Assistance 
and Child Protection - GDSACP - and the local police is qualified as 
“poor” in Romania’s SWOT analysis, especially in what concerns the 
reaction to a request sent by the General Directorate for monitoring 
a minor’s situation. There is no “Monitoring Protocol” in this regard. 
Also identified as a weakness in Romania’s SWOT analysis was the 
inefficient cooperation between the General Directorate GDSACP and 
the National Agency Against Trafficking in Persons that understand 
their responsibilities differently.40 There is generally a lack of clear 
procedures dealing with inter-institutional cooperation. An example 
provided in the Romanian SWOT analysis in this sense is the case 
of the National Agency referring the foreign or domestic victim but 
failing to further monitor the situation. Also, the referral leads to the 
victim being send home instead of notifying a specialized service.41 

Another cooperation shortcoming referred to by the Romanian 
social workers in the country report, is the lack of adequate funding 
provided to specialized NGOs by the Romanian government, which 
might influence the limited number of such NGOs pointed out earlier. 
This weakness is further confirmed in the TIP Report’s findings on 
Romania, where the US 2014 TIP Report emphasized the predominant 
reliance on NGOs to identify and assist victims while pointing out the 
37  US 2014 Report, p. 323.
38  US 2014 Report, p. 323.
39  US 2014 Report, p. 323.
40  RO SWOT, p. 5.
41  RO SWOT, p. 6.
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lack of proactive law enforcement involvement and failure (five years in 
a row) to provide funding to NGOs.42

Moreover, in the US 2014 TIP Report the Romanian government’s is 
characterized as insufficiently proactive, relying mainly on NGOs to 
identify victims.43 

42  US 2014 Report, p. 323.
43  US 2014  Report, p. 323.
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Country analysis – Denmark 

2.1. Background information

Circumstantial dimension

“Denmark is primarily a destination country for men, women, and 
children subjected to forced labor and sex trafficking from Africa, 
Southeast Asia, Eastern Europe, and Latin America. Migrants working 
in agriculture, domestic service, restaurants, hotels, and factories are 
subjected to labor trafficking through debt bondage, withheld wages, 
abuse, and threats of deportation.”44

In Denmark the small number of identified victims of trafficking raises 
concerns since numbers differ significantly from similar neighboring 
countries; Denmark was identified as a country of destination in 
international reports45 and victims’ testimonies from other countries 
indicate that a lot of them were also exploited in Denmark.

According to Denmark’s SWOT report, the statistics in 2011 showed 60 
persons were officially identified as trafficking victims, 58 of these were 
women, the remaining two were transgender. The age-distribution was 
16-59 years of age, the average age being 30, two were minors, three 
were 18-19, and eight were 20-24. The two minors were 16 and 17 and 
both girls were from Africa. In 2012, 66 were officially identified as 
trafficked. None were identified as minors. In the first half of 2013, 26 
have been registered, 20 women and 6 men. One was a minor.46

The same report mentioned the total of 297 persons identified as 
trafficking victims in the period of August 2007-June 2013. Of these 
seven were minors. In contrast, the Netherlands - a country Denmark 

44 US 2014 Report, p. 156.
45 Denmark SWOT report, Action Against Trafficking in Minors DAPHNE III project [DK 
SWOT],  pp. 2-3, annexed to the present Guide.
46 DK SWOT, pp. 2-3.
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in many other ways can compare itself to - has quite a large number 
of identified trafficked minors. According to Floor Jansen, from the 
Dutch National Police, there were 1711 registered “alleged” victims 
of trafficking in 2012. Of these around 225 were minors (200 girls, 25 
boys) – 141 from the Netherlands.47

The report raises thus the following critical questions: do the official 
Danish trafficking statistics tell the whole story? Or do they only present 
the tip of the iceberg? Has Denmark been better than its neighboring 
countries in preventing the trafficking of minors? Or is the explanation 
that Denmark has been worse at finding and identifying the victims? 
Or is it perhaps a combination of both?48 

Legal dimension

Prosecution
“Denmark prohibits all forms of both sex trafficking and forced 
labor through Section 262(a) of its Criminal Code, which prescribes 
punishments of up to 10 years’ imprisonment”.49

Danish practice (affecting minor victims of human trafficking) is 
widely dictated by the Danish Alien Act - an act which has become 
much stricter during the last 15 years. Instead of looking for potential 
victims of trafficking, authorities often look for illegal immigrants 
and reasons for not admitting them to the country. This is unlike for 
example Norway, where the human rights perspective is much more 
predominant. In Norway one seeks what is in the best interest of the 
child - children are children before they are immigrants.50

47 DK SWOT, p. 3.
48 DK SWOT, p. 3.
49 US 2014 Report, p. 156.
50 DK SWOT, p. 9.
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2.2. Strengths in fighting trafficking of minors

Denmark has little experience in tackling minor trafficking issues 
given “the very few under-aged victims identified” in recent years, the 
countries strengths in combating this phenomenon can be therefore 
regarded as notable “efforts”  that are yet to be qualified as good 
practices in the field.51 

In its SWOT analysis resulted from the various research activities in the 
field conducted during the project Action against Trafficking in Minors, 
Denmark identified notable efforts in raising the general awareness on 
the issue, turning the police’s strategy in tackling the issue from a reactive 
to a proactive one, improving the cooperation between relevant actors 
in the minor trafficking field, agreeing upon a comprehensive National 
Action Plan containing many good intentions and promises, alongside 
innovative efforts in offering specialized training and increasing the 
protection offered to victims of trafficking.52 

The Danish SWOT report identifies as strengths in the significant 
efforts made by the Danish Center Against Human Trafficking 
in raising the general awareness. “The Center developed a public 
information campaign aimed at increasing public awareness over the 
sex trafficking and reducing the demand for prostitution, campaign 
continued in 2014. Moreover, the center has also conducted an outreach 
to 15 municipalities in Denmark on identification and assistance for 
child trafficking victims, including development and dissemination of 
a booklet that included indicators and information on where to refer 
children who may be potential trafficking victims.53 This has helped 
raise awareness in the municipalities”.54 

Another notable progress was the proactive shift of law enforcement 
bodies in tackling the issue of human trafficking. In this sense 

51  Terminology used by the US State Department in the 2014 Report on Human Trafficking 
when assessing Denmark’s progress in the fight against human trafficking. 
52 DK SWOT and US 2014 Report.
53 US 2014 Report, pp. 157-158.
54  DK SWOT p. 36.
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Denmark referred in its report to the police shifting from a target-
based approach (where it was decided that “x” number of crimes within 
a certain area had to be solved, making less room for sudden changes 
and making the investigative work quite inflexible) to a point-based 
approach (where points will be given for various actions , the aim being 
to get as many points as possible, instead of having to reach a certain 
amount of charges).55 As a result, in 2014 the government launched its 
first prosecutions of forced labor offenders and identified an increased 
number of trafficked victims.56

In terms of beneficial cooperation, in 2014 the government continued 
to” increase coordination between law enforcement and social workers 
in an effort to improve victim identification and to employ confidence-
building techniques to identify potential trafficking victims arrested 
and detained on immigration violations”. As an example, the US State 
Department refers in its 2014 TIP Report to the reported “increased 
visits to foreign women in prostitution held in jail during the reporting 
period to encourage potential victims to come forward. NGOs reported 
that the government’s increased resources to aid the Danish Center 
Against Human Trafficking (CMM)’s efforts in jails and asylum centers 
led to improved victim identification. During the reporting period, 48 
trafficking victims were identified while in detention, 14 were identified 
by social organizations, four identified in CMM’s drop-in shelters, 
three by trade unions, and seven by other means”.57

“The government designated the equivalent of approximately $680,000 
to fund victim identification, prepared return, and public awareness 
activities in 2013 and 2014 as part of its 2011-2014 national action plan, 
and allocated the equivalent of approximately $1.9 million to fund 
activities in 2015. The government initiated a program to reduce the 
demand for prostitution and forced labor, but has yet to implement this 
campaign”.58

55  DK SWOT, p. 20.
56  US 2014 Report, p. 156.
57  US 2014 Report, p. 157.
58  US 2014 Report, p. 158.
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A problem raised by all three participating countries in their final 
reports was the lack of specialized training offered to law enforcement 
bodies and other actors dealing directly with minor victims of 
trafficking. In this regard, Denmark has increased the number of 
offered specialized trainings. “In 2013, the Danish tax authority 
continued its innovative efforts to train tax inspectors and employees of 
trade unions on labor trafficking identification, training over 1000 tax 
officials. The government also continued to train social workers, police 
officers, judges, prosecutors, immigration officers, health professionals, 
and NGOs on human trafficking during the year. The Danish Ministry 
of Defense provided human rights training to Danish soldiers prior 
to their deployment abroad on international peacekeeping missions, 
which included instruction on its zero-tolerance policy on human 
trafficking”.59

Denmark has also increased the protection offered to victims of 
trafficking by extending the time period for departure from country 
for victims who lacked legal status to be granted asylum or residency 
in the country for humanitarian reasons, if they agreed to cooperate in 
their repatriation.60 Also, “in 2013 the government demonstrated some 
progress in protecting the victims of human trafficking by identifying 
76 trafficking victims, an increase from 66 identified trafficking victims 
the previous year. These victims included 11 victims of forced labor 
and two children. Moreover, in June 2013, the government amended its 
Aliens Act to allow foreign victims of crime to temporarily remain in 
Denmark to assist in the prosecution of their offenders”.61

In addition to all the above mentioned strengths, Denmark’s SWOT 
analysis has also revealed the participation in Europol, the small-scale/
lack of corruption and the fact that Denmark is a small and relatively 
well-regulated and inter-connected country, easier to monitor as 
contributing advantages in fighting trafficking in minors.62 

59  US 2014 Report, p. 158.
60  US 2014 Report, p. 156.
61  US 2014 Report, p. 157.
62  DK SWOT, p. 36.
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2.3. Weaknesses in fighting trafficking of minors

Just as was the case of the former country analyzed, Denmark’s 
biggest weakness when fighting trafficking of minors is the protection 
offered to victims according to Denmark’s SWOT analysis and the TIP 
Report. Other identified issues concern particular protection offered 
to victims during prosecution and the legal shortcomings that hinder 
a commensurate criminalization of trafficking offences. The SWOT 
analysis reveals additional problems related to specialized training, 
international cooperation and awareness raising. 

Denmark is too focused on the immigration dimension of THB which 
raises a number of legal issues that in the end diminish the protection 
offered to victims.

First of all, “Denmark continues to be the only country in the EU 
that lacks a trafficking-specific residence permit”.63 The alternatives 
to a trafficking-specific residence permit would be an asylum or 
humanitarian residency permit but even in this situation, the victims 
do not qualify for these alternatives “solely on the basis of being 
subjected to trafficking crimes in Denmark”.64 Therefore, the victims 
must prove they will be persecuted in their home countries on the basis 
of the Refugee Convention, in which case, according to NGOs and 
government official, “asylum is rarely granted to trafficking victims”.65 

A second problem is related to the temporary residency permit, which 
can be granted to “victims of crime to temporarily remain in Denmark 
to assist the prosecution of their offenders” according to the newly 
amended Aliens Act.66 This is a non-trafficking specific permit that the 
government did not demonstrate it is using for trafficking victims by 
proactively implementing the 2013 amendment to the Aliens Act.67

63  US 2014 Report, p. 157.
64  US 2014 Report, p. 157.
65  US 2014 Report, p. 157.
66  US 2014 Report, p. 157.
67  US 2014 Report, pp. 156, 157.
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The third problem connected with the immigration focused approach 
employed by Denmark is “the lack of specific incentives for victims” 
or according to the SWOT analysis, there is “not enough to offer the 
victims (asylum, proper shelter, protection, etc.)” to get them to speak 
out against their traffickers.68

And the fourth problem encountered in Denmark and mentioned 
in the SWOT report in regards to victims’ protection, is the “risk of 
criminalizing potential victims”.69 Confirmed also by the US State 
Department, the Danish government has “prosecuted trafficking 
victims for crimes committed as a direct result of their trafficking”.70

A different problem that directly affects the protection of minor 
victims of trafficking is the insufficient control of unaccompanied 
minors that come to Denmark. “Shockingly many disappear from 
the Danish asylum centers”.71 Demark refers in its report to a practice 
from Netherlands where “they a have screening process in the airports, 
where all unaccompanied minors are interviewed by the authorities”.72

In Denmark the punishments envisaged for trafficking offences are “not 
severe enough”, as pointed out in both the country’s SWOT report and 
the US State Department report.73 Sentences for convicted trafficking 
offenders ranged from 10 months up to four year maximum.74 This 
cannot be regarded as a commensurate sentence at least if we look 
at the sentences applied in the other two countries (three to 10 years 
imprisonment in Romania and eight to 12 years imprisonment going 
up to 18 years to life imprisonment for aggravated trafficking in 
Netherlands).75

68  US 2014 Report, p. 157 and DK SWOT,  p. 37.
69  DK SWOT,  p. 37.
70  US 2014 Report, p. 157.
71  DK SWOT,  p. 37.
72  DK SWOT, p. 25.
73  DK SWOT, p. 36.
74  US 2014 Report, p. 157.
75  US 2014 Report, pp. 323 and 290.
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Prosecution wise, Denmark fails to apply a holistic understanding 
of the THB phenomenon. The focus on sex trafficking lead to the 
government launching its first prosecution for forced labor only in 
2013.76

Another shortcoming in the prosecution of minor trafficking and 
referred to in the SWOT report is the restrained police investigative 
powers.77 Denmark gave Netherlands as an example of good practice 
when pointing out the limited investigation powers in its SWOT 
analysis, and gave as an example in this regard the “agent provocateur 
methods”78 implied by the Dutch police.79 

Just like the case of Romania, “Denmark did not report any 
investigations or prosecutions of public officials for alleged complicity 
in trafficking-related offences”.80

Denmark also referred to the “little training” provided to police, 
judges and other relevant actors that deal with child trafficking cases 
and referred again to Netherlands as an example of good practice where 
“the THB police receive 14 weeks of intensive training”.81

Denmark’s EU Justice and Home Affairs opt-out is also an identified 
weakness according to the SWOT report and it affects the country’s 
international cooperation in the field by “excluding it from important 
cross-border police cooperation”.82

Finally, there are not sufficient public awareness-raising campaigns 
focusing on child trafficking according to the Danish report; not enough 
media attention and the limiting standards for victim recognition 
render identification difficult, which might be the reason why there 

76  US 2014 Report, p. 156.
77  DK SWOT, p. 37.
78  Dutch police has used this with much success, for example when monitoring dating-sites, 
which can be used as forums for selling under-age girls.
79  DK SWOT, p. 19.
80  US 2014 Report, p. 157.
81  DK SWOT, pp. 38 and 21.
82  DK SWOT, p. 38.
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have been only 26 cases of trafficking registered in the first half of 2013, 
out of which only one concerned a minor as opposed to comparable 
neighboring countries such as Netherlands83 (where only in 2013, 236 
trafficking cases were prosecuted).84 

83  DK SWOT, pp. 39, 3, 4.
84  US 2014 Report, p. 290.
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Country analysis – Netherlands 

3.1. Background information

Circumstantial dimension

“The Netherlands is a source, destination, and transit country for men, 
women, and children subjected to trafficking in persons,  specifically 
forced prostitution and forced labor. A significant  number of underage 
Dutch residents continued to be subjected to sex trafficking in the 
country. Identified trafficking victims primarily originated from within 
the Netherlands and from abroad, including from Romania, Hungary, 
Bulgaria, Nigeria, Guinea, Sierra Leone, China, the Philippines, and 
Vietnam in 2013; victims are also from other countries in Africa, 
Europe, and South and East Asia. Women and children are primarily  
subjected to sex trafficking, and men and boys are subjected to various 
forms of forced labor, including in the maritime  sector, agriculture, 
horticulture, catering, food processing, and  cleaning”.85

It is unknown how many people are victims of trafficking in The 
Netherlands. Some identified (potential) victims of trafficking are 
reported and registered, but some are not. Furthermore, there are victims 
of trafficking that remain unseen and unknown. In 2012, CoMensha 
(appointed by government as the central organisation that registers 
potential victims of trafficking, and reports the results) registered 1711 
victims of trafficking, of which 223 minors. A large number of these 
minor victims concerns Dutch victims (141), including many girls that 
are victim of so-called loverboy techniques (98). Of the 223 reported 
minors, 89 were identified before exploitation took place, without further 
specification of the industry they were trafficked for. Of 11 minor victims 
it is not known in which industry they had been exploited.86 

85  US 2014 Report, p. 289.
86  The Netherlands SWOT report, Action against trafficking in minors DAPHNE III project [NL 
SWOT], p. 10, annexed to the present Guide.
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Legal dimension

The Netherlands adopted the definition of trafficking from the Palermo 
Protocol. Trafficking in human beings is punishable under article 
273f of the Criminal Code. The trafficking of minors is laid down in 
paragraph 1, sub. 2 of article 273f: “Any person who: […] recruits, 
transports, moves, accommodates or shelters a person with the 
intention of exploiting that other person or removing his or her organs, 
when that person has not yet reached the age of eighteen years; […] 
shall be guilty of trafficking in human beings”.87

When a minor decides to prostitute him/herself without the involvement 
of a third party, it cannot be regarded as trafficking. However, the 
person that makes use of the services of a minor prostitute is, without 
prejudice, punishable. Not as a trafficker, but as a sexual abuser (article 
248b of the Criminal Code). A maximum punishment of four years can 
be applied here. For sexual acts with children under the age of twelve, 
higher penalties can be applied (article 244 of the Criminal Code).88

As for April 2013, the maximum sentence on trafficking of a victim 
younger than 16 has raised from twelve to fifteen years. In April 
2013 the Parliament approved an amendment which provides that 
trafficking committed against children aged 16 and 17 year old should 
also be considered as an aggravating circumstance, leading to the same 
maximum punishment of fifteen years. This amendment is made in 
the framework of implementation of the EU Anti-trafficking Directive 
(2011/36/EU), in which minority – meaning younger than 18 – of the 
victim is identified as an aggravating circumstance. The Directive was 
implemented on 12 November 2013.89

87  NL SWOT, p. 6.
88  NL SWOT, p. 6.
89  NL SWOT, p. 6.
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3.2. Strengths in fighting trafficking of minors

Out of the three participating countries (Romania, Denmark, 
Netherlands) in the project Action Against Trafficking in Minors, 
Netherlands stood out with a set of good practices in fighting trafficking 
of minors, that could represent a starting point for both Romania and 
Denmark when addressing current weaknesses indentified in their 
systems when trying to combat the same phenomenon. In this sense, 
Netherlands does not only have a long lasting and more extensive 
experience in the field than Denmark, but has also been recognized by 
the US State Department in the 2014 TIP Report as “fully complying 
with the minimum standards for the elimination of trafficking” while 
Romania does not even “comply with the minimum standards for the 
elimination of trafficking” according to the same Report.90 

In Netherland’s SWOT analysis conducted within the current project 
the strengths were identified in regard to participation (cooperation 
with various stakeholders in combating minor trafficking), awareness, 
specialization, prevention, prosecution and victims’ protection.

As pointed out by the Netherlands in its SWOT report, the approach 
adopted by the country in fighting minor trafficking is the one of a 
multidisciplinary cooperation involving different networks, such as 
“stakeholders’ approach” or “chain management”. 

The “stakeholders approach” can involve care, prevention, an administrative 
and criminal approach, nationally or internationally.  The basis of this 
approach is the “barrier model” which works by identifying the relevant 
stakeholders through clearly showing the steps human traffickers take in 
order to execute their criminal activities, and identifying the organizations 
that could play a role in interfering with and imposing criminal sanctions 

90  US 2014 Report, pp. 289 and 322.
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on those activities.91 This strategy was developed by the Social Investigation 
Department and the police model helps identify the State institutions 
covering each barrier (where the main activities of traffickers are listed) 
so as to facilitate the cooperation process between these institutions 
and the police. The barriers established for THB are entry/recruitment, 
accommodation, identity, employment and finance.92 An example of how 
this model works in practice is identifying the Chamber of Commerce as a 
State institution that works as an unaware facilitator of the trafficking crime 
when issuing permits to work legally in the prostitution.93 

The above mentioned approach helps bring together (at national as 
well as at regional level) in a joint effort to combat minor trafficking, 
stakeholder mechanisms detailed in the country’s report, such as:

• The National Task Force Trafficking in Human Beings where the 
following organizations are represented: Public Prosecution 
Service; Administration of Justice; National Police; Border Police; 
Municipalities Amsterdam, Rotterdam, The Hague, Alkmaar 
and Utrecht; Ministries of Security and Justice, Foreign Affairs, 
Health, Social Affairs and Employment; National Rapporteur on 
Trafficking in Human Beings; CoMensha – La Strada, Immigration 
Service; Chamber of Commerce. The Task Force was created in 
2008 by the Minister of Justice for a period of three years, assigned 
to combat trafficking. The main aim of the Task Force is to promote 
an integrated approach of trafficking, meaning a broad approach 
with all partners involved, the basis of this approach being the 
barrier model.94

• Centre of Expertise on Human Trafficking and Migrant Smuggling 
(EMM) a partnership between the National Crime Squad, the 

91  Government of Netherlands, “ Task Force on Human Trafficking (II); Action Plan 2011-
2014” Strengthening the integrated approach to tackling trafficking in human beings”, July 2011, 
p. 5, available online at http://dc.the-netherlands.org/binaries/content/assets/postenweb/v/ve-
renigde_staten_van_amerika/the-royal-netherlands-embassy-in-washington-dc/import/key_
topics/human-rights-and-international-law/2011-action-plan-dutch-task-force-human-traffick-
ing.pdf.
92  Ibid..
93  NL SWOT, p. 20.
94  NL SWOT, p. 19.
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Border Police, the Immigration and Naturalisation Service (IND), 
and the Social and Intelligence Investigation Service responsible 
with collecting information and knowledge in the area of human 
smuggling and human trafficking and making this available to 
investigation services and other stakeholders.95

• National Expert Group Human Trafficking (LEM) consisting of the 
National Crime Squad, the Border Police, the Ministry of Justice, 
the police academy and the National Rapporteur on Trafficking 
in Human Beings. It is a steering instrument of and for the police 
which provides insight into how the work within the police 
and cooperation with the chain partners proceeds and which 
improvements are possible.96

• Regional Information and Expertise Centre (RIEC) which may 
include municipalities, the Public Prosecutor’s Office, the police, 
special investigation and tax authorities. The RIECs are an expertise 
and information hub for (semi) governmental organisations in the 
field of combating organised crime. The objective is to prevent that 
criminals are facilitated by the government; avoiding commixture 
of lower and upper world; breaking monopolies, which are 
constructed using criminally obtained capital.97

• “Safety Coordination Houses” (Veiligheidshuizen) is a collaborative 
network which brings together partners from the criminal law 
chain, the care chain, municipal partners and administrative bodies 
in tackling problems. The aim of the collaboration is to reduce 
nuisance, domestic violence and crime.98

According to the same SWOT report, another multidisciplinary 
cooperation network is the one based on ”chain management”. Chain 
partners are thus established at national, regional and local level. 

95  NL SWOT, p. 18.
96  LEM also publishes the Korpsmonitor Prostitutie & Mensenhandel (Corps monitor Prosti-
tution & Trafficking), a report where the police identify its own weaknesses. This is an example of 
good practice. See NL SWOT p. 18.
97  NL SWOT, p. 19.
98  NL SWOT, p. 19.
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At the national level, the chain partners involved are the National 
Government and the Task Force both involved in the development 
of policies, the National Rapporteur on Trafficking in Human Beings 
involved in monitoring the policies, EMM, LEM, the Investigation 
Services99 and the Public Prosecutor’s Office all dealing with the 
investigation and prosecution of THB and the Co-Mensha-La Strada, 
Nidos and COA responsible with offering shelter and care for victims 
of trafficking. At the regional level the chain partners are the RIEC 
involved in the investigation, Women’s shelters, assistance and social 
workers, Youth Care Agency, Youth Care institutions, COA’s foreigners 
who are (potential) victims, etc. responsible with offering shelter and 
care for victims of trafficking. The chain partners at the local level are 
the municipalities involved in the investigation and/or prevention, 
schools responsible with preventing and/or protecting and Centres for 
Youth and Family responsible with offering shelter and care for victims 
of trafficking.100

In terms of prevention, awareness raising and specialization 
Netherlands defined its approach in tackling the trafficking of minors 
by referring to a series of raising awareness campaigns in its research 
for the SWOT analysis, most of which focused on the “loverboy”101 
issue, preventive campaigns and pilot projects initiated by different 
public or private organisms, specialized organizations mandated to 
centralizing and provide accurate information on THB and a continues 
effort to specialize the judiciary, law enforcement and others in dealing 
with THB cases.

99  The police, the Border Police, the Immigration Service, Tax and Customs Administration 
and the Inspection of Social Affairs and Employment.
100  NL SWOT, p. 17.
101  A “loverboy” is a name used for a pimp that romantically seduces and manipulates a girl 
to eventually bring her inprostitution, or to exploit her for (other) illegal activities. The word 
loverboy is used in The Netherlands since 1995. That year, four boys were arrested for recruiting 
girls for prostitution. The youngest girl working for them was 16 years old. Their tactic was to let 
the girls fall in love with them. Even during court sessions, some girls were still in love with the 
boys. Since the case in 1995, also the police started using the word loverboy when interrogating 
the victims because the social workers called them like that. According to the social work, the idea 
was that if you use the word pimp, you lose contact with the girl because she is still in love with 
him. When the journalists that reported on this case started to use the word loverboy, it became 
of common usage. In Belgium and Germany the word has also found its entrance.
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According to Netherlands’ SWOT report, the notable preventive projects 
and campaigns conducted in recent years were the April 2010 pilot 
approach against loverboy problematic conducted by the Rotterdam 
police part of which was also a media strategy.102 On the same topic 
the Centre for Prevention of Criminality and Safety (Centrum voor 
Criminaliteitspreventie en Veiligheid, CCV) made a guideline for the 
approach of loverboy problematic103 in supporting the action plan104 of 
the Minister of Justice. Also Stichting M. (Report Crime Anonymously), 
part of Crime Stoppers International105 has a campaign against forced 
prostitution,106 on the initiative of the Ministry of Justice: Schijn 
bedriegt (Appearances can be deceptive).107 The We Can Young108 
campaign is targeted at prevention of sexual transgressive behavior 
and loverboy issues. The campaign is related to the international WE 
CAN end violence against women. Commissioned by the Ministry 
of Justice, the film De mooiste chick van het web (The most beautiful 
chick on the web) was developed.109 The police monitors its own actions 
and results in the “Korpsmonitor Prostitutie&Mensenhandel” report 
where it identifies its own weaknesses. This is a steering instrument 
of and for the police, providing insight into how the work within the 
police and cooperation with the chain partners proceeds and which 
improvements are possible. The Public Health Service (Dutch: GGD) 

102  The song Laffe Boys (Coward Boys): http://youtu.be/a4Q7lgx-b54; See NL SWOT, p. 24.
103  Handreiking aanpak loverboy-problematiek:
http://www.hetccv.nl/binaries/content/assets/ccv/dossiers/loverboys/handreiking_aanpak_lov-
erboyproblematiek.pdf.
104  Rijksbrede Aanpak Loverboyproblematiek 2011 – 2014 (Government-wide Approach Lov-
erboy Problems); The action plan announces activities aimed at the prevention of loverboy prob-
lems, the criminal justice approach, enhancement of expertise of professionals in youth care, and 
education for victims about their rights. See more NL SWOT p. 26.
105  Crime Stoppers International: http://www.csiworld.org/.
106  Stichting M., forced prostitution: http://www.meldmisdaadanoniem.nl/campagnes/ged-
wongen-prostitutie/.
107  This campaign is targeted on clients of prostitutes and asks them to report abuses. The 
number of reported potential exploitative situations has risen with 76 pct this year since the start 
of the campaign. One out of four reported cases concerned minors. In 2011, it was one out of 
eight; Policy reaction of the Minister of Justice. Beleidsreactie rapporten Intervict en Unicef NL, 
Defence for children - Ecpat NL, 24 October 2013 (2013/14, Kamerstuk 28638 nr. 106).; Nieuws. 
Meer mensenhandelsignalen en minderjarige slachtoffers: http://www.meldmisdaadanoniem.nl/
campagnes/gedwongen-prostitutie/nieuws_2/.
108  We Can Young, http://www.wecanyoung.nl/.
109  The film aims to make parents, peers, and teachers aware of the risks of social media. It 
involves an educational package; see more NL SWOT, p. 27.
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has a programme on schools about drugs, alcohol, Internet, sexual 
transgressive behaviour. A virtual desk exists where children can 
report abuses on the Internet.110 There are also several preventive and 
awareness raising programmes offered by different NGOs and many 
websites available that provide information about sexually transgressive 
behaviour and loverboy problems that readers can find out more about 
in the annexed “Netherlands – Final Report”.111 There are several 
organisations that provide shelter, care and assistance for victims of 
exploitation, and offer a wide range of additional preventive services.112 

Netherlands identified in its report the following organizations as 
responsible with centralizing and providing accurate information on 
THB: CoMensha and  the The National Rapporteur on Trafficking 
in Human Beings and Sexual Violence against Children. CoMensha 
is appointed by government as the central organisation that registers 
potential victims of trafficking, and reports the results. This provides 
knowledge about the visible and reported victims. 

According to a EU Agency for Fundamental Rights113 Report on THB 
from 2009, Netherlands was one of the only three EU countries where 
a National Rapporteur functions.114 With the implementation of EU 
Directive 36/2011 on preventing and combating trafficking in human 
beings, more EU Member States have appointed National Rapporteurs 
or equivalent mechanisms to assess, measure and report on the nature, 
dimension and trends of human trafficking in their countries in 
accordance with Article 19 of the Directive. Nevertheless, as will be 
emphasized in the chapter on recommendations and good practices, 
Netherlands is the only country out of the three analyzed where the 

110  On Safer Internet Day (2 February 2012) the Dutch Minister of Justice launched the website, 
Meldknop.nl (Report Button) (http://www.meldknop.nl/).  It is a website for youngsters between 
11 and 16 years old, which offers them information, help and advice for when they experience 
something unpleasant on the internet. The banner of the ‘button’ is placed on different websites 
for youngsters, like chat rooms.
111  NL SWOT, pp. 24, 26, 27.
112  See NL SWOT, p. 29.
113  EU Agency for Fundamental Rights.
114  FRA, 2009 Report: “Child Trafficking in the European Union; Challenges, perspectives and 
good practices” [FRA 2009 Report], pp. 130 and 139, available online at http://fra.europa.eu/sites/
default/files/fra_uploads/529-Pub_Child_Trafficking_09_en.pdf.
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government has established a National Rapporteur early back in 2000 
that is both specialized on trafficking in human beings and sexual 
violence against children and is also independent from other public 
institutions.115 The Special Rapporteur reports on the nature and extent 
of human trafficking and sexual violence against children in The 
Netherlands, and on the effects of the government policies pursued. The 
reports also contain policy recommendations aimed at improving the 
fight against human trafficking and sexual violence against children. 
The National Rapporteur has a legal, independent status and reports 
to the Dutch government.116 Having a specialized mechanism on data 
collection on THB is a recommended good practice according to FRA, 
and Netherlands has not just one, but two such specialized mechanisms 
(CoMensha and National Rapporteur).117

Specialization wise, as of 2013, the Netherlands is the first country in 
the world to make human trafficking a specialization.118 Because the 
National Rapporteur signaled differences in judgments and imposed 
penalties in trafficking cases, it recommended the specialization of 
judges.119 Therefore, since January 2013, trafficking cases are handled 
by a limited number of judges per court district to bring together 
professional knowledge and to be able to make targeted investments 
in the education of judges end legal staff. Furthermore, in 2013 four 
specialized courts were established to address cases involving multiple 
victims and links to organized crime where complex trafficking cases 
were also prosecuted.120

115  See EU Commission, “National Rapporteurs and/or Equivalent Mechanisms - Nether-
lands”, available online at http://ec.europa.eu/anti-trafficking/national-rapporteurs_en.
116  NL SWOT, p. 25.
117  FRA 2009 Report, p. 139.
118  Specialisation of judges – Human trafficking cases are complex. Without specialisation and 
proper training in this field, there is a significant risk that judges will be unable to avoid the pit-
falls. The study shows that in 2010 more than three quarters (77%) of the judges concerned dealt 
with just a single human trafficking investigation. The present case law study has led the National 
Consultative Body for Presidents of Criminal Sectors of Courts (LOVS) to adopt a number of 
measures relating to specialisation and training for judges hearing human trafficking cases. As of 
2013, the Netherlands is the first country in the world to make human trafficking a specialisation.
119  National Rapporteur on Trafficking in Human Beings (2012a). Jurisprudentie mensenhan-
delzaken 2009 - 2012. The Hague, pp. 175-176.
120  US 2014 Report, p. 290.
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In the current project’s SWOT report the researchers confirmed 
that the traffic police is now made aware and trained in recognizing 
trafficking. “They find it difficult to stop a car with two women at the 
backseat – who do not speak a word of Dutch, without a passport – 
to interrogate them. They are now being trained on this.”121 Moreover, 
according to the 2014 TIP Report on 2014, “the National Police requires 
anti-trafficking officers to pass examinations in a specialized training 
course focused on working with trafficking victims and policing the 
sex industry; potential National Police officers must also sign a code 
of conduct before working in this sector”.122 The police has a picket 
service and a telephone number where police officers can reach their 
colleagues for advice on what to do in a certain situation. The service is 
active 24 hours per day. The signals are put into a mutation form, which 
is sent to the EMM.123

Besides the law enforcement, the Dutch government also trains prison 
staff on how to proactively identify trafficking victims and prevent the 
inadvertent punishment of victims.124

Because unlike Romania, the prostitution in Netherlands is legal and 
unlike Denmark the prostitution policy in Netherlands is more liberal, 
the prosecution aspects developed in this country in regard to minor 
trafficking can be adopted only in part by the other two countries as 
examples of good practice. 

Therefore, examples of good practice reflected in Netherlands SWOT 
report and related to the prosecution and protection of victims can be 
adopted by both Romania and Denmark (according to their identified 
weaknesses)  and are the following:

• the “ex officio prosecutable” character of the trafficking offence 
(the complaint of the victim can be helpful but is not necessary; 
especially when minors are involved, it is not needed for the victim 
to file a complaint);

121  NL SWOT, p. 25.
122  US 2014 Report, p 290.
123  NL SWOT, p. 26.
124  US 2014 Report, p 291.
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• a (minor) victim of trafficking can have an informative conversation 
with an investigating officer, before he or she decides to press 
charges;

• the hearing of victims of trafficking can only be done by certified 
and specialised police officers;

• minors under the age of 12 are being interrogated in a child friendly 
studio, a special room in which it is possible to record on tape the 
interview. Interrogations of minor victims are always recorded 
audio visually;

• it is possible for a minor victim to be accompanied during 
interrogations by a representative or an adult the minor prefers;

• a minor victim of trafficking usually is not being interrogated in 
court.125 

Another good example identified in the SWOT report was developed 
by the Public Prosecutor’s office is a list of indicators to identify the 
victim of trafficking. This is only useful though in the context of adult 
prostitution being legal, which is the case of Netherlands and Denmark. 
When executing investigations or general verifications, the police uses 
the list of indicators as a check list. Each indicator assigns an amount 
of points. The amount of points show whether there are strong or weak 
signs that a person is a (potential) victim.126

In Netherlands “the government continued to fund an extensive network 
of facilities providing a full range of trafficking-specialized services for 
children, women, and men; the government provided victims with legal, 
financial, and psychological assistance, shelter, medical care, social security 
benefits, and education financing. The government continued its pilot 
project that offered specialized assistance and shelter to male trafficking 
victims. Victims in government shelters were free to come and go at will”.127

“To ensure full compliance with the 2011/36/EU directive on trafficking, 

125  NL SWOT, p. 32.
126  NL SWOT, p. 31.
127  US 2014 Report, p. 290.
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the government drafted a blueprint for a National Referral Mechanism 
to provide a centralized framework for reporting and assisting all 
trafficking victims in the Netherlands”.128

“The government encouraged victims to assist in the investigation and 
prosecution of traffickers; as of November 2013, 61 percent of victims 
in specialized anti-trafficking shelters pressed charges against their 
traffickers. Trafficking victims were often awarded with financial 
compensation as part of a criminal trial; compensation was awarded 
in 44 cases in 2012. If perpetrators do not pay the court-ordered 
compensation after eight months, the government is required to pay 
the amount to the victim and assumes responsibility of forfeiting the 
money from the trafficker”.129

“Dutch authorities provided three-month reflection periods, during 
which time victims received immediate care and services while they 
considered whether to assist law enforcement”. “The Netherlands 
grants victims permanent residency if their cases result in conviction 
of their traffickers and to victims who had held B-8 status for three or 
more years.”130 A B-8 residency permit is a temporary residence permit 
offered to victims who decided to file a case against their traffickers.131

3.3. Weaknesses in fighting trafficking of minors

In the case of Netherlands, as was the case in both the previous countries 
analyzed, the main weakness in fighting trafficking in minors is the 
insufficient protection offered to child victims.132 Other shortcomings 
were identified in regard to trafficking prosecution, cooperation 
between stakeholders, specialization and awareness-raising. 

128  US 2014 Report, p. 290.
129  US 2014 Report, pp. 290-291.
130  US 2014 Report, p. 290.
131  US 2014 Report, p. 290.
132  US 2014 Report and NL SWOT.
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The National Rapporteur called in 2013 for “improved identification, 
registration and care, including specialized shelters for domestic sex 
trafficking”.133 The Rapporteur asserted that “government did not 
sufficiently support underage trafficking victims, frequently victims of 
Dutch origin who are recruited on the internet in “loverboy” scams, 
citing for better care to address their unique needs”.134 The loverboy 
phenomenon has been an issue in the Netherlands for more than fifteen 
years. It was mentioned in the SWOT report that the term causes that 
loverboys are not perceived as human traffickers. Their victims are 
not perceived as victims of trafficking. Instead, they are seen as girls 
experiencing the typical problems of adolescence.135

The problem in the identification and registration of victims is that 
the reporting obligation to the centralizing body for this type of 
information, CoMensha, does not bind all the stakeholders, a recurrent 
shortcoming mentioned in the SWOT report. Certain relevant 
organizations like Youth Care and Nidos are not obliged to report. 
Moreover, the victim’s age is registered at the moment of identification 
and they are generally between 18 and 23 years old. It is many times the 
case that the identified victims were actually minors when exploitation 
or recruitment started.136 In this case it is possible that the public figures 
do not reflect the current reality.

In what the protection of foreign minor victims of trafficking 
is concerned, there is the problem of unaccompanied minors 
disappearing from general shelters as was the case in Denmark as 
well. The country’s SWOT researches qualified this as a weakness with 
dangerous repercussions these children are vulnerable to become again 
victims of trafficking.137

When it comes to prosecuting minor trafficking offences, the police is, 
according to the SWOT report,  “not acting proactive, but reactive”.138 

133  US 2014 Report, p 290.
134  US 2014 Report, p 290.
135  NL SWOT, p. 44.
136  NL SWOT, p. 39.
137  NL SWOT, pp. 42-43.
138  NL SWOT, 33.
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There is a lack of information sharing between social work and the 
police at an early stage, on children with risk behavior or problematic 
backgrounds. There is also the prioritization of the topic on the law 
enforcement agenda and the “professional confidentially” that keeps 
social work organizations from sharing some information with the 
police,139 both obstacles in prosecuting minor trafficking cases.

“NGOs assessed that trafficking victims can sometimes be inadvertently 
detained or punished for unlawful acts committed as a direct result of 
being trafficked, such as holding a fraudulent passport”.140

Even though Netherlands can be regarded as an example of good 
practice according to the strengths described in the previous section, 
there is still the problem signaled in the country’s SWOT report, of 
no representation of an organization with a special focus on minor 
trafficking within the National Task Force.141 Most of the times the 
chain management approach described earlier does not involve NGOs 
and social workers which are important stakeholders in THB. 

Expertise wise, even though Netherlands offers specialized training 
on different relevant levels (law enforcement, judicial, social workers) 
there is still the lack of education on trafficking in the basic police 
training identified in the SWOT report.142

Because the preventive activities in Netherlands are mostly aimed 
at potential victims of the loverboy method, “there is almost no 
activity aimed at the potential loverboys”.143 In the SWOT report it is 
recommended that prevention should also target the sectors in which 
exploitation takes place by supervising the sex industry and taking 
away the demand for illegal services.144

139  NL SWOT, pp. 33-34.
140  US 2014 Report, p. 291.
141  NL SWOT, p. 34.
142  NL SWOT, p. 40.
143  NL SWOT, p. 34.
144  NL SWOT, p. 38.
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Recommendations

The project Action Against Trafficking in Minors, financed by the 
EU DAPHNE III fund, brought together Romania, Denmark and 
Netherlands in a joint effort to create a set of guidelines on how 
to best prevent and combat trafficking of minors. Based on the best 
practices established in each of the three countries, the current guide 
will promote already tested practices to be implemented in the other 
countries or country for achieving similar results in fighting minor 
trafficking. 

Because the project Action Against Trafficking in Minors was built on 
the idea that treatment and identification of victims can be improved 
if the EU norms and policies in the field are implemented, this guide’s 
recommendations will be complemented with provisions from the 
2011/36 EU Directive on preventing and combating trafficking in 
human beings which highlights many issues in the field and should 
represent the basis for procedural and protocol reform. 

When giving examples of good practices in terms of combating child 
trafficking we will mainly refer to Netherlands which does not only 
have a long lasting and more extensive experience in the field than 
Denmark, but has also been recognized by the US State Department in 
the 2014 Report as “fully complying with the minimum standards for 
the elimination of trafficking”. Moreover, during the same 2014 Report, 
Netherlands was advised by the US State Department to “continue 
to share best practices and lessons learned with other countries, in 
particular methods to uncover and respond to local sex trafficking 
of domestic victims and the importance of employing a self-critical 
approach to improve anti-trafficking results”.145

Based on the SWOT-analysis conducted in Romania, Denmark and 
Netherlands we have identified in the guide’s previous country analysis 
that all three countries face major weaknesses in their fight against 

145  US 2014 Report, p. 290.
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minor trafficking in the following four areas: victims’ protection, 
prosecution of child trafficking offences, specialized training 
offered to different actors involved in combating child trafficking, the 
cooperation between these actors and the level of awareness of child 
trafficking as a serious problem.

4.1. Protection

In Romania the main problems identified in terms of protection 
offered to victims of child trafficking were the number of victims that 
“far exceeds the services available to assist them” and the “scarcity” of 
psychologists, medical services and other essential services provided for 
victims in the centers designed to offer care and assistance to victims, 
the majority of which are not specifically designed for child victims of 
trafficking.146 

The specific recommendations in this regard made by the US State 
Department in 2014 are the following:

• ensure victims can easily access medical assistance and are provided 
with an adequate number of psychologist counseling sessions;

• provide trafficking specific shelters for repatriated victims in 
Bucharest through funds for private care providers or operating 
government-run shelters.147 

Furthermore, in terms of good practice Netherlands can provide some 
good examples for Romania. Here “the government continued to fund 
an extensive network of facilities providing a full range of trafficking-
specialized services for children, women, and men; the government 
provided victims with legal, financial, and psychological assistance, 
shelter, medical care, social security benefits, and education financing. 
The government continued its pilot project that offered specialized 
assistance and shelter to male trafficking victims”.148

146  US 2014 Report, p. 323 and RO SWOT, p. 4.
147  US 2014 Report, p. 323.
148  US 2014 Report, p. 290.
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These recommendations are in line with the EU Directive 36/2011 
Article 11 on “ Assistance and support for victims of trafficking in 
human beings” providing for assistance and support measures that 
“shall include at least standards of living capable of ensuring victims’  
subsistence through measures such as the provision of appropriate 
and safe accommodation and material assistance, as well as necessary 
medical treatment including psychological assistance, counseling 
and information, and translation and interpretation services where 
appropriate”. 

In Denmark the main weakness affecting the protection offered to 
child victims of trafficking seems to be the “ focus on immigration” 
when tackling this problem. This raises concerns in terms of the lack 
of a trafficking-specific residence permit, shortcomings in offering 
a temporary residence permit to victims of trafficking and “lack of 
specific incentives for victims”.149

A different problem that directly affects the protection of minor victims 
of trafficking is the insufficient control of unaccompanied minors that 
come to Denmark.150  

The 2014 TIP Report makes the following specific recommendations:

• pursue a more victim-centered approach to trafficking by increasing 
incentives for trafficking victims to cooperate in the prosecution of 
their trafficking offenders;

• ensure trafficking victims are provided with legal alternatives to 
their removal to countries where they face retribution or hardship;

• proactively implement the 2013 amendment to the Aliens Act that 
provides foreign victims of crime temporary residence while they 
assist in a prosecution of traffickers;

• create trafficking-specific provisions or expand the use of existing 

149  DK SWOT p. 37 and US 2014 Report, pp. 156-157.
150  DK SWOT, p. 37.
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provision as alternatives to deportation for trafficking victims who 
face harm and retribution in their countries of origin.151 

Netherlands has a more victim-centered approach as compared to 
Denmark. Here “Dutch authorities provide three-month reflection 
periods, during which time victims received immediate care and services 
while they considered whether to assist law enforcement”.152 Granting 
reflection-periods to victims of trafficking was also a recommendation 
made by EU’s Agency for Fundamental Rights in their 2009 Report on 
child trafficking which should be, according to the Agency, “generous”, 
“obligatory, not merely optional” and “not dependent on co-operation 
with authorities”.153 

Moreover, “Netherlands grants victims permanent residency if their 
cases result in conviction of their traffickers and to victims who had 
held B-8 status for three or more years.” A B-8 residency permit is a 
temporary residence permit offered to victims who decided to file a case 
against their traffickers.154 
Another example of good practice referred to by Denmark in its 
SWOT analysis, is the “screening process in the airport, where all 
unaccompanied minors are interviewed by the authorities.”155

In Netherlands the protection offered to victims of child trafficking is 
significantly better compared to Romania and Denmark as witnessed by 
the strengths identified in the SWOT-analysis and looking at US’s 2014 
Report on THB. Nevertheless, there is always room for improvement 
and, as pointed put by the Dutch National Rapporteur on Trafficking 
in Human Beings and Sexual Violence, Netherlands should “improve 
identification, registration and care, including specialized shelters for 
domestic sex trafficking victims”.156 

151  US 2014 Report, p. 156.
152  US 2014 Report, p. 290.
153  FRA 2009 Report, p. 155.
154  US 2014 Report, p. 290.
155  DK SWOT, p. 25.
156  US 2014 Report, p. 290.
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In this regard, the US State Department made the following 
recommendation:

• ensure Dutch victims receive specialize shelter and assistance.157

A problem that has been reported in both Netherlands and Denmark 
is that of unaccompanied minors disappearing from general shelters. 
These children are vulnerable to becoming a victim of trafficking 
again.158

This was also pointed out in the 2009 FRA Report on child trafficking 
where it was recommended that “all victims of child trafficking need 
to be sheltered in suitable facilities which are sufficiently tailored to 
their needs” and that the “EU legislation needs to guarantee minimum 
standards for a policy preventing and responding to disappearances of 
children from shelters and facilities of Member States”.159

In accordance with the EU Directive on preventing and combating 
trafficking in human beings, Member States shall take the necessary 
measures to ensure that a guardian is appointed to unaccompanied child 
victims of trafficking as envisaged in Article 16 on “Assistance, support 
and protection for unaccompanied child victims of trafficking in human 
beings”.

4.2. Prosecution

In Romania “a comprehensive legislation exists but the implementation 
is not satisfactory”.160 The penalties provided for in the New Criminal 
Code (Art. 211) are qualified as “sufficiently stringent and commensurate 
with those prescribed for other serious crimes, such as rape”. But, as 
pointed out in the weaknesses section in the country-analysis, there has 
been a decrease from previous years in convicted trafficking offenders 

157  US 2014 Report, p. 290.
158  NL SWOT, pp. 43-44.
159  FRA 2009 Report, p. 155.
160  J. Mendes Bota Report: “Prostitution, trafficking and modern slavery in Europe”, 
p. 18.
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and applying commensurate sentences. Also, “the government does not 
disaggregate law enforcement strategies to demonstrate action against 
both sex and labor trafficking”.161 

Furthermore, some prosecution weaknesses affect the protection 
offered to victims of child trafficking discussed above. Such a weakness 
is the publication by the Ministry of Justice on its public website of the 
names of all trial witnesses including children.162 

Moreover, even though the Romanian law entitles victims to 
restitution from their traffickers, and in the case of child victims of 
trafficking the prosecutors must request “compensation ex officio” (Art. 
19 New Procedural Code), “only 14 percent of the victims requested 
compensation and courts rarely approved applications”.163

For the prosecution shortcomings present in Romania, the US State 
Department made the following recommendations in 2014:

• ensure traffickers receive sentences commensurate with the severity 
of their crime;

• pursue criminal action against labor recruitment companies 
engaged in fraudulent practices;

• improve reporting of data on trafficking crimes prosecuted under 
Section 210(1) and other relevant laws by disaggregating reporting 
on sex and labor trafficking offences;

• consistently inform victims of their right to apply for compensation, 
and assist victims in obtaining compensation ordered by the 
courts.164

The right to compensation was recognized also in the 2009 FRA 
Report.165 An example of good practice in this sense is provided by 
161  US 2014 Report, p. 323.
162  US 2014 Report, p. 323.
163  US 2014 Report, p. 323.
164  US 2014 Report, p. 323.
165  FRA 2009 Report, p. 81.
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Netherlands where trafficking victims are often awarded with financial 
compensation as part of a criminal trial; compensation was awarded 
in 44 cases in 2012. “If perpetrators do not pay the court-ordered 
compensation after eight months, the government is required to pay 
the amount to the victim and assumes responsibility of forfeiting the 
money from the trafficker”.166

Compensation to victims is also provided for in Article 17 of the 
36/2011 Directive and in the case of child victims of trafficking the 
Directive urges States to ensure free legal representation for the purpose 
of claiming compensation.

In terms of victims’ protection during trial, the following practices 
developed in Netherlands are to be regarded as good practices: 

• the “ex officio prosecutable” character of the trafficking offence 
(the complaint of the victim can be helpful but is not necessary; 
especially when minors are involved, it is not needed for the victim 
to file a complaint);

• a (minor) victim of trafficking can have an informative conversation 
with an investigating officer, before he or she decides to press 
charges;

• the hearing of victims of trafficking can only be done by certified 
and specialized police officers;

• minors under the age of 12 are being interrogated in a child friendly 
studio, a special room in which it is possible to record on tape the 
interview. Interrogations of minor victims are always recorded 
audio visually;

• it is possible for a minor victim to be accompanied during 
interrogations by a representative or an adult the minor prefers;

• a minor victim of trafficking usually is not being interrogated in court.167

166  US 2014 Report, pp. 290-291.
167  US 2014 Report, pp. 290-291.
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In terms of protection offered to child victims of trafficking during 
criminal investigations and proceedings, the EU Directive on 
preventing and combating trafficking in human beings, interviews 
with child victims should take place without delay after the facts 
have been reported to competent authorities, should take place in 
premises designed or adapted for that purpose, should be carried out 
by professionals trained for that purpose, the number of interviews 
is a limited as possible, the child victim may be accompanied by a 
representative or an adult of the child’s choice, the interview may be 
video recorded and it may be ordered that hearing take place without 
the presence of the public. 

In Denmark the striking weakness (when comparing it with Romania 
and Netherlands) is the lack of severe the sentences applied for 
trafficking offences. These are “not severe enough”168 ranging from 10 
months up to four year maximum.169

Denmark also fails to apply a holistic understanding of the THB 
phenomenon. The focus on sex trafficking lead to the government 
launching its first prosecution for forced labor only in 2013.170

Another shortcoming in the prosecution of minor trafficking is the 
restrained police’s investigative powers. In Denmark “there is great 
caution as far as giving police more power.171 

The 2014 TIP Report made the following recommendations:
• vigorously prosecute trafficking offenses, and convict and sentence 

sex and labor trafficking offenders;

• ensure trafficking offenders serve sentences commensurate with the 
serious nature of the offense.172

168  DK SWOT, p. 36.
169  US 2014 Report, p. 157.
170  US 2014 Report, p. 156.
171  DK SWOT, pp. 19 and 37.
172  US 2014 Report, p. 156.
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As far as the severity of the sentences is concerned, both Romania 
and Netherlands provide examples of good practice: three to 10 
years imprisonment in Romania and eight to 12 years imprisonment 
going up to 18 years to life imprisonment for aggravated trafficking 
in Netherlands.173 The EU Directive 36/2011provides in Article 4 that 
the trafficking offence must be punishable by a maximum penalty of 
at least 10 years of imprisonment when it is committed against a child 
victim.  

For the limitations imposed on the police investigation power, 
Netherlands is provided as an example of good practice in the Danish 
SWOT report. Here the Danish police referred to the “agent provocateur 
methods”174 implied by the Dutch police.175

There are common problems related to the prosecution of trafficking 
offences identified in all three countries analyzed. 

The first problem is the reactive approach of law enforcement bodies 
in tackling THB. A common guideline is therefore, implementing 
more proactive approaches in combating child trafficking in all three 
countries. Each country fails to be proactive in combating child 
trafficking in different aspects that call for improvements.

The Romanian Government was characterized as insufficiently proactive, 
relying mainly on NGO to identify victims for which the government 
failed, for the fifth consecutive year, to provide funding.176

Denmark has made notable efforts towards a proactive shift of law 
enforcement bodies in tackling the issue of human trafficking. To encourage 
this type of approach, the police has shifted from a target-based approach177 

173  US 2014 Report, pp. 323 and 290.
174  Dutch police has used this with much success, for example when monitoring dating-sites, 
which can be used as forums for selling under-age girls.
175  DK SWOT, p. 19.
176  US 2014 Report, p. 323.
177  Target-based approach - where it was decided that “x” number of crimes within a certain 
area had to be solved, making less room for sudden changes and making the investigative work 
quite inflexible.
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to a point-based approach.178 Even so, the US State Department still pointed 
out the need of a proactive implementation of the 2013 amendment to the 
Aliens Act that provides foreign victims of crime temporary residence 
while they assist in a prosecution by granting it for trafficking victims.179

In Netherlands the police is “not acting proactive, but reactive” 
connected with the prioritization of the topic on the law enforcement 
agenda.180

The second problem was raised by the US State Department in its 2014 
Report on THB and was identified in all three countries: no reporting 
of any investigations, prosecutions or convictions of government 
officials complicit in human trafficking.181 In 2011, UNODC (United 
Nations Office on Drugs and Crime) issued a paper on “The Role of 
Corruption in Trafficking in Persons” underlining the close link 
between the two criminal activities and examining how corruption 
“plays a role in human trafficking and actually contributes to the growth 
of the phenomenon”. In these sense, the report refers to the corrupt 
behavior of law enforcers that may help traffickers recruit, transport 
and exploit their victims and corrupt criminal justice authorities that 
may obstruct the investigation and prosecution of cases, and/or impede 
the adequate protection of victims of the crime.182 Therefore, the three 
countries analyzed should increase their efforts in fighting corruption 
by implementing a human trafficking based approach.

And last, all three countries registered cases of victims of trafficking 
being punished for unlawful acts committed as a direct result of being 
trafficked. This can “amount to a severe form of re-victimization at 
the hands of the authorities”.183 The US State Department made the 

178  Point-based approach - where points will be given for various actions , the aiming being to 
get as many points as possible, instead of having to reach a certain amount of charges.
179  US 2014 Report, p. 156.
180  NL SWOT, p. 33.
181  US 2014 Report, pp. 323, 157, 290.
182  UNODC, Issue Paper “ The Role of Corruption in Trafficking in Persons”, 2011, available online 
at http://www.unodc.org/documents/human-trafficking/2011/Issue_Paper_-_The_Role_of_Corrup-
tion_in_Trafficking_in_Persons.pdf.
183  J. Mendes Bota Report: “Prostitution, trafficking and modern slavery in Europe”, 
p. 18.
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following relevant recommendations:
• ensure that potential victims are not re-victimized, treated as 

offenders, or detained;

• considering amending the law to ensure trafficking victims can 
be considered a specific legal category exempting them from 
punishment for all crimes committed as a direct result of their 
trafficking;

• urge prosecutors and court officials to withdraw charges against 
known trafficking victims;

• expand law enforcement efforts to proactively indentify and 
expeditiously transfer potential trafficking victims from police or 
immigration custody to crisis centers;

• build on efforts to refer potential trafficking victims with illegal 
status to crisis centers instead of first remanding them to police 
custody or detention, to facilitate trust and increase identification 
among this vulnerable group.184

EU Directive 36/2011 states in Article 8 that Member States shall take 
necessary measures to ensure that competent national authorities are 
entitled not to prosecute or impose penalties on victims of trafficking 
in human beings for their involvement in criminal activities which 
they have been compelled to commit as a direct consequence of being 
trafficked. 

It is worth mentioning that in Romania there are “specific legal 
provisions guaranteeing the non-punishment of involuntary victims of 
trafficking for their involvement in unlawful activities”.185 In this sense 
Article 20 of the  678/2001 Law on prevention and fight against human 
trafficking provides that trafficking victims will not be punished for 
crimes committed as a direct result of being trafficked (e.g. prostitution) 

184  US 2014 Report, p. 156.
185  J. Mendes Bota Report: “Prostitution, trafficking and modern slavery in Europe”, 
p. 18.
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if they help in the investigation or prosecution of their traffickers. This 
can be regarded as an example of good practice developed in Romania.

4.3. Specialization

All three countries analyzed identified shortcomings in providing 
specialized training to different actors dealing with child trafficking 
cases. 

In Romania the law enforcement bodies dealing with child trafficking 
cases lack the specialized training. These circumstances can lead 
to abusive situations (verbal and physical abuse, intimidation, 
psychological pressure) where child victims of trafficking are often 
investigated as witnesses or accomplices without enjoying the 
protection offered by the victim’s status. This causes child victims to 
developed trust issues towards the law enforcement bodies.186 

Denmark referred in its SWOT report to the problem raised by the 
“little training” provided to police forces, judges and other relevant 
actors dealing with child trafficking cases.

Even though Netherlands has made notable efforts in offering 
specialized training to as many stakeholders involved in combating 
child trafficking, it did identify persisting shortcomings in the basic 
police education.187 

Providing specialized training to as many actors involved as possible, 
is an essential part of improving the fight against minor trafficking. 
Netherlands has made considerable efforts in this respect that should be 
adopted as examples of good practice in both Romania and Denmark. 
As of 2013, the Netherlands is the first country in the world to make 
human trafficking a specialization. Trafficking cases are handled by a 
limited number of judges per court district to bring together professional 
knowledge and to be able to make targeted investments in the education 

186  RO SWOT, pp. 4-5.
187  NL SWOT, pp. 34 and 40.
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of judges end legal staff. The traffic police is now made aware and 
trained in recognizing trafficking by receiving 14 weeks of “intensive 
training”.188 Besides the law enforcement, the Dutch government also 
trains prison staff on how to proactively identify trafficking victims 
and prevent the inadvertent punishment of victims.189

Article 9(3) of the EU Directive 36/2011 states that Member States 
shall take necessary measures to ensure that persons, units or services 
responsible for investigating or prosecuting trafficking offences are 
trained accordingly.

4.4. Cooperation

In terms of cooperation with other stakeholders involved in combating 
child trafficking, the multidisciplinary approach developed by 
Netherlands should be regarded as an example of good practice by 
both Romania and Denmark. 

Part of this multidisciplinary approach is the “barrier model” system 
which works by identifying the relevant stakeholders through clearly 
showing the steps human traffickers take in order to execute their 
criminal activities, and defining the organisations that could play 
a role in interfering with and imposing criminal sanctions on those 
activities.190 After identifying the relevant stakeholders the system 
further consists of “setting legal and administrative requirements 
– related to technical, health and safety or other aspects – aimed at 
making trafficking in human beings more difficult”.191 By checking the 
fulfillment of the above mentioned requirements, the police and other 

188  DK SWOT pp. 38 and 21.
189  US 2014 Report, p. 291.
190  Government of the Netherlands, “ Task Force on Human Trafficking (II); Action Plan 
2011-2014” Strengthening the integrated approach to tackling trafficking in human beings”, July 
2011, p. 5, available online at http://dc.the-netherlands.org/binaries/content/assets/postenweb/v/
verenigde_staten_van_amerika/the-royal-netherlands-embassy-in-washington-dc/import/key_
topics/human-rights-and-international-law/2011-action-plan-dutch-task-force-human-traffick-
ing.pdf.
191 J. Mendes Bota Report: “Prostitution, trafficking and modern slavery in Europe”, 
p. 14. 
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authorities can identify potential victims and track suspected traffic 
offenders.

The barriers established for THB are entry/recruitment, accommodation, 
identity, employment and finance. An example of how this model 
works in practice is identifying the Chamber of Commerce as a State 
institution that works as an unaware facilitator of the trafficking crime 
when issuing permits to work legally in the prostitution.192

4.5. Awareness-raising and knowledge

In order to address a problem by using the appropriate means one 
must first understand its nature and magnitude. In order to do so, 
awareness-raising campaigns and specialized monitoring mechanisms 
are essential requirements for improving the fight against minor 
trafficking. 

Having a specialized mechanism on data collection on THB is 
a recommended good practice according to FRA 2009 Report. 
Netherlands provides another example of good practice. According to 
a FRA193 Report on THB from 2009, Netherlands was one of the only 
three EU Countries where a National Rapporteur functions.194 With the 
implementation of EU Directive 36/2011 on preventing and combating 
trafficking in human beings, more EU Member States have appointed 
National Rapporteurs or equivalent mechanisms to assess, measure 
and report on the nature, dimension and trends of human trafficking 
in their countries in accordance with Article 19 of the Directive. 

In Romania, NATP (National Agency against Trafficking in Persons) 
works as an equivalent mechanism to a National Rapporteur. In March 
2009, the NATP was changed from an independent national agency, 

192  NL SWOT analysis, p. 20.
193  EU Agency Fundamental Rights.
194  FRA, 2009 Report: “Child Trafficking in the European Union; Challenges, perspectives and 
good practices” [FRA 2009 Report], pp. 130 and 139, available online at http://fra.europa.eu/sites/
default/files/fra_uploads/529-Pub_Child_Trafficking_09_en.pdf.
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with the authority to administer the funding for anti-trafficking 
initiatives, to a subordinate agency of the General Inspectorate of 
Romanian Police. The NATP coordinates, evaluates and monitors 
the implementation of anti-trafficking policies at national level and is 
responsible for drafting annual reports. The NATP is also maintaining 
a central database on victims of trafficking in human beings. Amongst 
the solutions identified in the SWOT analysis for Romania, was to follow 
the example of the Netherlands model, and to establish the Romanian 
National Rapporteur as an independent/autonomous institution. 195

The Danish government has not appointed a National Rapporteur. 
However, the National Centre of Investigation (NCI) of the Danish 
National Police and the Danish Centre against Human Trafficking 
(CMM) monitor activities and the impact of anti-trafficking efforts in 
Denmark.196

The EU Directive on preventing and combating trafficking in human 
beings provides for the establishment of National Rapporteurs or 
equivalent mechanism in Article 19. The task of such mechanism shall 
include carrying out of assessments of trends in trafficking in human 
beings, the measuring or results of anti-trafficking actions, including 
gathering of statistics in close cooperation with the relevant civil 
society organizations active in the field, and reporting.

195  See EU Commission, “National Rapporteurs and/or Equivalent Mechanisms - Romania”, 
available online at http://ec.europa.eu/anti-trafficking/national-rapporteurs_en and SWOT 
Romania, p. 10.
196  See EU Commission, “National Rapporteurs and/or Equivalent Mechanisms - Denmark”, 
available online at http://ec.europa.eu/anti-trafficking/national-rapporteurs_en.
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 Conclusion

The project Action Against Trafficking in Minors, financed by the 
EU DAPHNE III fund, brought together Romania, Denmark and 
Netherlands in a joint effort to create a set of guidelines on how to best 
prevent and combat trafficking of minors.  

Based mainly on the SWOT analysis developed by the three countries 
as a result of a series of seminars, focus groups, questionnaires and desk 
research conducted through the project and the 2014 TIP Report, the 
guide provides a detailed assessment of the weaknesses and strengths 
identified in each of the participating countries. 

The countries’ analysis reflected the prevalence of shortcomings 
encountered by all of the three States in the following areas: victims’ 
protection, prosecution of child trafficking offences, specialized 
training offered to different actors involved in combating child 
trafficking, the cooperation between these actors and the level of 
awareness of child trafficking as a serious problem.

Moreover, by comparing the progress registered by Romania, Denmark 
and Netherlands in countering minor trafficking, Netherlands proved 
to be an example of good practice for both Romania and Denmark in 
this field.

Therefore, the guide formulates a series of recommendations specific 
for each country or common for all three countries in each of the 
vulnerable areas identified, providing additional examples of good 
practices developed in the participating States.
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The sociological research was realized within the project “Action 
Against Trafficking in Minors. Increasing the efficiency of EU and 
EEA police forces by implementing the EU directives and norms in 
the field.”

The research activities have followed the highlighting of a broad picture 
of the situation of fighting trafficking in minors in Romania from 
the perspective of the police officers and of the staff within the social 
care services. The established sociological studies have started from 
different analyses of small group pilots being then tested in analyses on 
larger scale groups. 

Thus, research was conducted on several items within the feedback 
collection activities on behalf of the pilot groups attending the training 
sessions of the project, but also on behalf of the employees involved in 
the prevention, counseling and fight against child trafficking.

The sociological research target groups were represented by officers 
from police structures and social workers. 

The study developed in two stages.  

In the first stage, at the end of the achieved training sessions within the 
project with the police officers and social workers, two focus session 
groups were implemented (group interviews) with the representatives 
of both analyzed categories. Thus, two focus groups were put together 
with the police officers within the Directorate for Fighting Organized 
Crime and two other focus groups with social workers, psychologists, 
psycho-pedagogues within the General Directorate of Social Assistance 
and Child Protection - GDSACP.

In the second stage, questionnaires were used with the representatives 
of both target groups of the project. Thus, in the stage of quantitative 
research, on the basis of the questionnaire, 31 police officers and 69 
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social workers were interviewed at national level.

The full version of the current study is available on freedomhouse.ro/
daphne website. Particularities for the Romanian case:
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SWOT ANALYSIS

Strengths

• a relatively good inter-institutional collaboration amongst the 
key actors involved: the Police, the General Directorate of Social 
Assistance and Child Protection (GDSACP), the National Agency 
Against Trafficking in Persons (NATP), NGOs and foreign 
institutions. However, this collaboration is limited and relies mainly 
on informal communication;

• high visibility of some NGOs targeting the victims of human 
trafficking, both amongst the victims, as well as amongst Romanian 
public institutions;

• broad and stringent applicable legislation, covering all issues of 
trafficking in persons;

• diverse assistance and protection services, at least at the official 
institutional level, for child victims of trafficking, for their parents 
and relatives, mainly offering social care, counseling, as well as 
evaluation services;

• counseling services available for parents and relatives of children 
victims of trafficking;

• active institutional efforts at inter-county level in prevention and 
awareness raising, involving all relevant institutions, conducting 
monthly and quarterly meetings in order to conduct prevention 
activities in schools, kindergartens;

• the existence within the General Directorate of Social Assistance and 
Child Protection of a case management unit, focused on monitoring 
would-be trafficking or violence related cases; although this service is 
in place, the  monitoring is rather formal, not effective enough.
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Weaknesses

• the shortage of specialized personnel within the General 
Directorate of Social Assistance and Child Protection; the specific 
responsibilities of the job description for most of the employees, 
are, in fact, exceeded by their common tasks; due to the lack of 
personnel needed for each type of activity it is difficult to run 
specialized activities;

• poor quality of the counseling service due to lack of organization;

• the lack of centers exclusively designated for child victims of human 
trafficking;

•  in contrast to police officers of the organized crime directorate, the 
public order police officers and gendarmes do not have the proper 
training, or do not know well enough the anti-traffic legislation; the 
identification of the victim procedure is thereby affected negatively, 
since local police usually are the first to get in contact with the 
victim;

• abusive interrogations of trafficked minors (verbal, physical 
intimidation, psychological pressure) conducted by the local 
police officers in charge with the public order during the course of 
investigations;  often, the minor is questioned as a witness or even 
accomplice, not being considered as a victim;

• the standard procedure of repatriation and the social inquiry exist 
only on paper, not in practice (the formal procedure prevails in the 
detriment of the child’s interest);

• the lack of specialized centers and, implicitly, of long term counseling 
and protection services for children victims of trafficking; 

• the scarcity of financial and protection services for witnesses 
(reintegration programs, shelter, medical care);

• the poor collaboration between the General Directorate of Social 
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Assistance and Child Protection and the local police in charge with 
the public order, in particularly in what concerns the directorate’s 
requests  for monitoring child’s situation, the absence of a 
monitoring protocol; 

• low level of trust granted by the minor victims of trafficking in 
the representatives of the involved institutions: public order police 
officers, church representatives; 

• few NGOs dealing with human traffic;

• the Directorate for Child’s Assistance and Protection personnel 
have an insufficient knowledge of THB legislation;

• the scarcity  of material resources and logistics;

• insufficient specialization of staff working with the THB victims, 
especially public order police, but also social workers);

• reduced protection provided by the Law 682 to victims of trafficking;

• a different understanding of National Agency  Against Trafficking 
in Persons (NATP) and General Directorate of Social Assistance 
and Child Protection personnel of the NATP’s tasks;

• the National Agency Against Trafficking in Persons is the prevention 
agency which assumes the role of National Rapporteur and it’s not 
independent;

• lack of separated places for trafficked minors’ cross-examination in 
the local police stations and child protection foster cares;

• failure to adapt the judicial proceedings  to the peculiarities of the trials 
involving minors victims of trafficking, conducting trials involving 
child trafficking in the same manner as trials involving adults: during 
the trials, minors are sometimes confronted by the lawyers representing 
the traffickers or, in some cases, by the traffickers themselves;
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• a lack of specialized judges, more courts  specialized in cases 
involving minors should be established (an issue mentioned both 
by the police and social workers);

• the low number of centers offering short-term services to THB 
victims, resulting in overcrowding and understaffing;

 
• lack of clear procedures regarding inter-institutional collaboration 

(NATP refers the victim but the Agency no longer involved in the 
monitoring process afterwards; also, it does not refer the victim to a 
specialized service, but send her home);

• if there is a suspicion that a child’s life is in danger, only the 
employees of the General Directorate of Social Assistance and Child 
Protection are allowed to enter the home of the minor in order to 
remove him from this environment, but due to the social workers’ 
poor knowledge of this legal provision or other logistical reasons 
this provision is not applied properly.

Opportunities

• an increased interest of both categories of professionals involved 
with trafficking in minors related issues - the policemen and the 
social workers; they are aware of the problems within the system, 
and determined to be involved in dealing with those problems; 

• a formal use of the informal network of institutions and NGOs 
involved;

• a gradual change of the policemen’s attitudes towards victims of 
trafficking for sexual exploitation;
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• changing the perception of the THB victims by fighting their 
stigmatization in the public eye;

• developing a better cooperation between institutions and NGOs 
involved and promoting the mutual understanding of each other 
role;

• selecting a pool of judges and prosecutors to be specialized and 
trained in dealing with human trafficking cases where minors are 
involved in an expeditious, professional manner;

• developing professional integration programs for victims of 
trafficking;

• improving the logistics and organization for the enforcement of the 
law;

• a wider application of competences that social workers enjoy in 
order to assess the situations of risk or those involving trafficking 
in minors;

• supporting and motivating non-governmental institutions 
providing counseling and protection for victims of trafficking in 
minors.

Threats

• the small number of NGOs dealing with the issue of human 
trafficking victims in certain counties;

• low confidence of trafficked victims in the local police in charge 
with the public order;

• high probability of recurrence of trafficked victims in the absence of 
an effective framework for counseling and prevention;



8 | RO SWOT

The Report of the Study Fighting Against Child Trafficking in Romania

• a precarious material situation, low access to education and, 
implicit, to the labor market of trafficked victims;

• a substantial risk that the aggressor and the victim’s lawyer know 
each other and work to the disadvantage of the victim during the 
investigation and trial;

• organized crime police officers cannot act unless they are officially 
noticed;

• some local police’s misconceptions on trafficked minors as 
prostitutes who have chosen to be in this situation;

• lack of qualifications and proper training of the police officers in 
charge with the first investigations of victims;

• stigmatizing victims of child trafficking (especially those forced into 
prostitution) by institutional representatives and by the population 
in general;

• encountering difficulties in the interpretation and application of 
THB legislation;

• low efficiency of formal institutional collaboration models and 
difficulties to change them due to the resistance of the bureaucracy;

• the employees of the Directorate for Child’s Assistance and 
Protection do not have formal authorization to identify and refer 
trafficking in minors cases;

• permissive legislation for traffickers in destination countries 
(France, Germany, Italy, Netherlands etc.); reduced intervention 
from the authorities in these countries;

• scarcity of time and personnel allocated for social inquiries.
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Solutions

Short term

• increasing the cooperation between NGOs and police officers;

• implementing a monitoring and registration system to closely 
follow the cases involving trafficked minors;

• creating a separate room for the cross-examination of the THB 
victims within the local police stations and tribunals.

Medium Term

• creating and implementing more training programs for local police 
officers in charge with the public order, law enforcers, social workers, 
other structures of the police, medical and educational staff;

• establishing a closer collaboration between the organized crime 
police officers and NGOs and psychologists in order to improve the 
communication with and the protection/counseling of witnesses;

• providing more material resources and logistics for the institutions 
and for the specialized non-governmental organizations dealing 
with THB;

• increasing the funds available for granting moral prejudices for 
trafficked minors;

• strengthening the cooperation between the National Agency 
Against Trafficking in Persons (NATP) and investigative police 
officers from organised crime structures; the latest should receive 
feed-back from NATP representatives.
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Long Term

• shortening the periods between court hearings in every stage of the 
trial and simplifying the stages of the trial in order to diminish the 
exposure of minors to potentially traumatic situations;

• creating a 24/7 service for victims in order to facilitate the victim’s 
interaction with the police officers  dealing with organized crime;

• specializing judges in THB issues and extending Child’s Tribunals;

• development of prevention services (education and information 
programs for youth and parents) on trafficking in minors in rural 
and poor urban areas; 

• outsourcing counseling services for victims to NGOs by creating a 
legal framework to regulate this movement and a proper funding;

• adopting a more severe sentences for traffickers and imposing of the 
special and extended confiscation of trafficker’s assets;

• the Romanian National Rapporteur (a task currently held by NATP) 
should be an independent, autonomous institution, like in Netherlands; 

• adopting legal provisions meant to punish the transgressions of the 
representatives of the involved institutions in order to create a real 
empowerment of the officials in charge and to decrease the abuses 
or law infringements;

• developing “The Second Chance” type educational programs for 
minors to be reinserted within the educational system;

• increasing the funding for the support of THB victims to continue 
their studies after 18 years of age;

• implementing of social and professional reinsertion programs for 
the victims after they reach 18 years of age.
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Introduction

The following report is part of a joint Romanian-Dutch-Danish1 EU-
financed project, which has the aim of creating guidelines on how to 
best prevent and combat the trafficking of minors.

The project runs from January, 2013 and two years onwards. In order 
to create the guidelines the project partners have spent the first half of 
the project collecting data on the current practices in the participant 
countries.

This report concerns these results. However, only focusing on the 
Danish efforts to prevent and combat the trafficking of minors.

It is based on data collected by the Nest International in connection 
with a seminar held in Copenhagen (June, 2013), focus group 
interviews, a questionnaire survey as well as a general literature review. 
The report is also structured around these data-collecting activities. 
Thus, starting with a presentation of the topics discussed during the 
seminar. Hereafter, presenting relevant additions brought forward 
from the focus group interviews and questionnaire survey. In between, 
the analysis is supplemented by further documentation drawn from the 
general literature review.

At the end of the report, using the SWOT-model – i.e. focusing on 
strengths, weaknesses, opportunities and threats –, the research results 
are placed in a clear analytic framework. Creating a tool for persons 
and institutions working with trafficking, that will enable a further 
strengthening of the effort to prevent and combat trafficking.

1  It is a partnership between Reaching Out (Romania), Freedom House (Romania), the Nest In-
ternational (Denmark), Fier Fryslân (Netherlands) and the National Guard Squad (Netherlands). 
With Reaching Out as the main coordinator.
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The Copenhagen June 2013 seminar

On June 10-12, 2013 The Nest International organized a seminar 
focusing both on the barriers and solutions in the effort to prevent 
and combat the trafficking of minors in the EU, and on the ways that 
authorities and NGOs together can break down these barriers. The aim 
of the session was to bring together the police and social workers from 
Denmark, the Netherlands and Romania in order to have a fruitful 
exchange of experiences and ideas.

The following analysis will look closer at the discussions that relate to 
the Danish context.

Few identified victims

Kit Andersen, from the Danish National Police, and Hanne Mainz, 
consultant from the Centre Against Human Trafficking, presented 
various aspects of the current situation in Denmark regarding trafficking 
and trafficked minors in particular. Both started by highlighting the 
fact that in Denmark very few under-aged victims have been identified.

According to the official statistics, the trafficking of minors in Denmark 
is limited, when compared with otherwise similar countries such as 
for instance the Netherlands and Sweden. In 2011 60 persons were 
officially identified as trafficking victims. 58 of these were women, the 
remaining two were transgender. The age-distribution was 16-59 years 
of age. The average age being 30. Two were minors, three were 18-9, 
and eight were 20-4. The two minors were 16 and 17 and both girls 
were from Africa. One of them was exploited as an au-pair, and was 
found by the Danish Red Cross as part of its outreach work. The other 
was forced into prostitution, and was found by the police. One girl was 
given asylum, the other disappeared after having spent 184 days at a 
crisis center.2

2  Centre Against Human Trafficking. Statistics: http://www.centermodmenneskehandel.dk/
menneskehandel/tal-og-statistik/download-statistik
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In 2012, 66 were officially identified as trafficked. None were identified 
as minors. In the first half of 2013 26 have been registered. 20 women 
and 6 men. One was a minor.3

In total, 297 persons have been identified as trafficking victims in the 
period of August 2007-June 2013. Of these seven have been minors.4

In contrast, The Netherlands - a country Denmark in many other ways 
can compare itself to - has quite a large number of identified trafficked 
minors. According to Floor Jansen, from the Dutch National Police, 
there were 1711 registered “alleged” victims of trafficking in 2012. 
Of these around 225 were minors (200 girls, 25 boys) – 141 from the 
Netherlands (many being victims of the particular Dutch “loverboy” 
phenomenon).

A hidden reality?

The critical question is, whether the official Danish trafficking statistics 
tell the whole story. Or whether they only present the tip of the iceberg? 
Has Denmark been better than its neighboring countries in preventing 
the trafficking of minors? Or is the explanation that Denmark has 
been worse at finding and identifying the victims? Or is it perhaps a 
combination of both?

Paradoxically, Kit Andersen and Hanne Mainz, as well as most of the 
seminar’s participants agreed, that the low numbers of victims are 
worrying. As there are at least several indicators that the problems 
that Denmark is facing are greater than those presented by the official 
statistics.

The following fact box presents some reasons why Denmark might have 
a significantly bigger problem, than the one presented in the official 
statistics:

3  The past 2-3 months the police has made a considerable number of arrests on trafficking charg-
es. See fact box 5 for more on this. Whether under-aged victims are involved is still uncertain.
4  Centre Against Human Trafficking. 2013 statistics: http://www.centermodmenneskehandel.
dk/ny-statestik-fra-cmm
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FACT BOX 1 - Reasons why Denmark might have many more 
victims than those officially identified

• The reality in our neighboring countries 
Countries which we normally compare ourselves with have many 
more identified under-age trafficking victims. For example, 
in the US’ Department of State’s Trafficking in persons report 
(June 2011) one can read: ”Swedish police have estimated that 
400 to 600 persons are subjected to human trafficking, primarily 
in sex trafficking, in Sweden annually. Foreign victims of sex 
trafficking originate from Romania, Russia, Bulgaria, Hungary, 
the Czech Republic, Albania, Estonia, Nigeria, Tanzania, Kenya, 
Thailand, China, Uzbekistan, and Mongolia; in 2010, one third 
of identified victims were children.”5 As seen, numbers are also 
very high in the Netherlands.

• Testimonies 
Testimonies from other countries show that victims claim to 
have been trafficked to Denmark, when they were minors. Inter 
alia, the Romanian NGO Reaching Out have talked to several 
Romanian girls, who claim to have been forced into prostitution 
in Denmark as minors.

• A general increase 
According to Europol there is a general increase in the trafficking 
of minors: “Intelligence indicates increasing trafficking in 
children destined for illegal labour – including domestic slavery 
– or sexual exploitation.”6

• Demand 
At least within the sex industry, there is reason to believe that there 
is a demand for minors. This is emphasized by the phenomenon 
of child sex tourism: ”Denmark is a country of origin for child 

5 USA, Department of State: Trafficking in persons report (June 2011). p. 341.
6  OCTA 2009. EU organized crime threat assessment. European police Office.
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sex tourism. In most cases, Danish citizens travel to developing 
countries, especially Eastern Europe and Southeast Asia, in 
order to sexually exploit children.”7 Furthermore, “In 2009, 131 
cases of sexual abuse of children have been recorded while in the 
first half of 2010 police received 85 reports.”8 Finally, an indicator 
could also be: “In 2006, the Danish Commissioner of the Police, 
Save the Children Denmark and TDC, a telecommunication 
services’ provider, introduced a filter to block access to web sites 
containing known child abuse images. The filter impeded 1,700 
users in Denmark daily from accessing the websites. This data 
reflects the enormous number of people trying to access abusive 
images and videos.”9

• There is much money to be made 
It is no secret that trafficking is a lucrative business. According 
to Europol trade with children is even more profitable than with 
grown-ups.10 Europol and UK police intelligence reports – from 
a tapping of Romanian traffickers’ telephone conversations - 
show that Romanian children trafficked to the UK can bring in 
around 10.000 Euro per month.

The traffickers can easily get hold of their victims Sometimes 
traffickers are willing to pay large amounts of money for the 
victims. Thus making it tempting for poor families to sell off their 
children. Sometimes not even much money has to be offered, as 
many families – not least in Eastern Europe – are so poor that they 
cannot afford to take care of their children. Furthermore, there are 
also orphans and children left behind by parents, who have gone 
abroad to find work (this is especially a big problem in Romania). 
According to UNICEF there are around 40.000 alone in Romania.11

7  ECPAT country report (2012). p. 12: http://resources.ecpat.net/EI/Pdf/A4A_II/A4A_
V2_EU_DENMARK.pdf
8  Ibid.
9  Ibid.
10  Elisabeth Arnsdorf Haslund, Berlingske Tidende: Store penge i kriminelle børn (30. 
december 2008): http://www.b.dk/danmark/store-penge-i-kriminelle-boern
11  Ibid.
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• Limiting standards for victim identification
”The government interviewed 64 potential victims in asylum 
centers and youth detention centers, but did not identify 
any child trafficking victims in 2010. According to country 
experts, the limiting standards for victim identification render 
identification difficult, potentially resulting in some trafficking 
victims not being identified.”12

• A lack of resources 
The police and other relevant authorities do not have enough 
resources to proactively investigate in a sufficient way.

• A one-sided focus on prostitution 
Focus in Denmark, when it comes to trafficking, is primarily 
on prostitution. But there might well be under-age victims of 
trafficking in other branches, such as private housekeeping (au-
pairs), farming, construction, begging, theft and the restaurant 
sector.13

Take for instance au-pairs. There are now several thousand 
au-pairs in Denmark.14 As pointed out by expert Trine 
Mygind Korsby, au-pairs find themselves in a very vulnerable 
situation.15/16 ECPAT supports this view: ”Young girls who travel 
to Denmark for “au pair” work are believed to be particularly 
vulnerable to human trafficking and at a high risk of being lured 
into prostitution.”17

 

12  USA, Department of State: Trafficking in persons report (June 2011). p. 145.
13  Centre Against Human Trafficking report (Author: Trine Mygind Korsby). Au pair og 
menneskehandlet? Rekruttering, ophold i Danmark og drømme om fremtiden (2012
14  Centre Against Human Trafficking report. Menneskehandel i tvangsarbejde i Dan-
mark? – en sammenfatningsrapport: Migrations- og arbejdsvilkår for en gruppe migran-
tarbejdere beskæftiget i rengøringsbranchen, i den grønne sektor eller som au pair (2012).
15  SFI report. Den danske au pair-ordning - En kvalitativ og kvantitativ undersøgelse 
(2013)
16  Centre Against Human Trafficking report (Author: Trine Mygind Korsby). Au pair og 
menneskehandlet? Rekruttering, ophold i Danmark og drømme om fremtiden (2012).
17  ECPAT country report (2012). p. 11. http://resources.ecpat.net/EI/Pdf/A4A_II/A4A_
V2_EU_DENMARK.pdf.
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More generally, “a summer job or short term jobs in domestic 
service, agriculture or factories are often used to attract 
children and women from countries such as Estonia, Latvia and 
Lithuania, to travel to Denmark.”18

• Unaccompanied minors that disappear
Another major problem in Denmark, which ought to get the 
alarm signals ringing, are the many young unaccompanied 
asylum seekers that disappear from the Danish asylum centers. 
Between 2003-2008 605 unaccompanied minor asylum seekers 
disappeared from Danish asylum centres.19 This was around 
70 percent of the unaccompanied minors. In 2013 on average 
around 5-6 children have disappeared from the centres weekly. 
On average two of them return – either on their own initiative 
or because they are caught by the police. The rest are not seen 
again.20 Inger Neufeldt from Save the Children Denmark says, 
that there are examples of the missing children having later 
been found working as prostitutes.21 Asylum attorney, Hans 
Boserup, estimated back in 2008, that it was highly probable 
that there were around 500 children staying unregistered in 
Denmark.22And there is no reason to believe that this should 
have decreased since then – on the contrary.

• Forged documents 
During our research several NGOs, the Centre Against 
Human Trafficking and the Danish Red Cross have all stated, 
that they have observed suspiciously young-looking girls, 
with documentation stating that they are 18 or older. Their 
documentation might well have been forged. 

18  ECPAT country report (2012). p. 11. http://resources.ecpat.net/EI/Pdf/A4A_II/A4A_
V2_EU_DENMARK.pdf.
19  Sara Zankel, Avisen.dk., 605 flygtningebørn forsvundet (26. juni 2008): http://www.
avisen.dk/605-flygtningeboern-forsvundet_13093.aspx.
20  From conversations with social workers in Danish Red Cross.
21  Sara Zankel, Avisen.dk., 605 flygtningebørn forsvundet (26. juni 2008): http://www.
avisen.dk/605-flygtningeboern-forsvundet_13093.aspx.
22  Ibid.
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Of course, it lies in the nature of things that the true extent of crime 
rarely is fully uncovered. The criminals will do all in their power to 
avoid being discovered. This is especially true for such a severe offence 
as trafficking. Thus, the question is how big the gap is between the 
observed reality and the actual reality. The perceived gravity of the area 
will in part also determine the level of priority.

Unveiling the potentially hidden reality

During the seminar several suggestions were made as to how Denmark 
could improve its chances of finding victims that are minors:

• Better data collection and knowledge-sharing

• Better cooperation between institutions and across regional 
boundaries - creating a common ground and a common 
understanding

• More cooperation between police and social workers

• More intensive police training (similar to the training, which the 
Dutch police receive) – not least training in detecting victim signals 
and in dealing with victims

• More general public awareness-raising – making people recognize 
the problem, and obliging them to act on signals

• More promotion of the Centre Against Human Trafficking’s hotline

• Improved anti-counterfeiting tools

• Better victim protection

• More active use of the internet as an investigative tool

Furthermore, it was proposed that the Danish police could go through 
the victim testimonies from neighboring countries in order to see how 
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many trafficked minors, if any, that had at some point had been in 
Denmark.

It was also suggested, that greater involvement of the media is much 
needed. Without it, it can be hard to get the attention of the main 
decision-makers. Emphasis was also put on the importance of having a 
more culturally sensitive approach to the handling of victims - that this 
would improve chances of getting the victims testimonies. 

Furthermore, it was noted that early stage testimonies need to be more 
detailed (in the Netherlands experience has shown how useful these 
can turn out to be for investigations later on). On the whole, Denmark 
needs more behind-the-desk-analysis. Finally, it was proposed that 
Denmark would do like Italy, giving legal stay to identified victims. 
Like it did in Italy, this would undoubtedly cause a huge rise in victims 
being prepared to testify against the traffickers.

Much of this can be done with existing resources. However, there was a 
general agreement that a higher political prioritization of the area was 
fundamental – and was needed for realizing and / or improving many 
of the initiatives.

Explaining Denmark’s singularity: Two legal experts’ critical 
perspectives on the Danish situation

Nell Rasmussen, Legal expert and member of the Council of Europe’s 
Group of Experts on Action against Trafficking in Human Beings 
(GRETA) put a special emphasis on the fact that the Danish practice 
is widely dictated by the Danish Alien Act - an act which has become 
much stricter during the last 15 years. Instead of looking for potential 
victims of trafficking, authorities often look for illegal immigrants 
and reasons for not admitting them to the country. This is unlike for 
example Norway, where the human rights perspective is much more 
predominant. In Norway one seeks what is in the best interest of the 
child - children are children before they are immigrants.
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Nell Rasmussen also underlined that children in institutions and 
abandoned children are the most vulnerable, and thus should be given 
special attention and priority. Furthermore, she referred to GRETA’s 
country reports. These could serve as a starting point for criticizing the 
lack of Danish action on the area of trafficking. In the GRETA-report 
Denmark is amongst other things advised to have more anti-trafficking 
training; conduct more research; review its identification procedures; 
and make an enhanced effort to reduce the risk of re-victimization.23 

The following fact box takes a closer look at some of the central overall 
official Danish initiatives to prevent and combat the trafficking:

FACT BOX 2 - The National Action Plans and the Centre 
Against Human Trafficking

Until now three national action plans have been agreed upon. 
Setting the overall targets for the area. The first one lasted from 
2002-2006. It was focused on women. In 2005 an appendix was 
made concerning children - showing that already then, there was a 
recognition of the problem.24 A new action plan ran between 2007-
2011.25 This was replaced by the latest action plan, running from 
2011-2014. In which the government amongst other initiatives 
promised to launch the following new activities focused on 
extending the outreach work regarding minors:

• “Further focus will be put on revealing any occurrence of human 
trafficking in minors within other areas than prostitution.

• The outreach efforts in relation to minors will be extended and 
consequently outreach work on the streets during the summer 
will take place in select cities.

• Street level workers on the street in major cities will be contacted 
and trained.

23  Council of Europe, GRETA country reports: http://www.coe.int/t/dghl/monitoring/traffick-
ing/Docs/Monitoring/Country_Reports_en.asp
24  Ministry for Gender Equality: Tillæg til regeringens handlingsplan til bekæmpelse af kvin-
dehandel (September 2005). http://miliki.dk/fileadmin/ligestilling/PDF/handelmedborn.pdf.
25  An in-depth evaluation was made on this Action Plan by LOKK: Evaluering af den nationale 
indsats til bekæmpelse af menneskehandel 2007-2010 (July 2011).
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• The existing workgroup concerning potentially trafficked 
minors will be reorganized and streamlined.

• The existing guidance material in social matters will contain 
information about the special issues regarding trafficking in 
minors.”

The Centre against Human Trafficking is responsible for the 
implementation of numerous key elements of the national Action 
Plan. It was officially established in September 2007. And has three 
main executive goals: 1) To improve the social assistance offered 
to victims of human trafficking. 2) To coordinate collaboration 
between social organizations and other public authorities. And 3) 
To collect and convey knowledge in the field of human trafficking. 
In 2012 the Centre produced a guide for professionals on how to 
deal with the trafficking of minors.26 

According to Anne Brandt Christensen, lawyer and Head of the NGO 
HopeNow, the problem is not a lack of policy. On the contrary, there is 
plenty of it - almost to the extent of us drowning in it. The problem is 
rather the lack of action, and the lack of conviction behind the action. 
Rhetorically, she posed the question: Do we really care? She noted that 
the harshest punishment so far is 2½ years of prison. Which was in a 
case, where the crimes were as gruesome as they possibly could be.

Furthermore, we are not doing enough to find the victims. As Brandt 
Christensen said, there is something we are not tapping into, for there 
is no reason why the trends in Denmark should be going completely 
opposite the trends in our neighboring countries. Another problem 
that she highlighted was that the threshold in Denmark for the degree 
of certainty needed in the identification of victims is too high. And 
many victims end up being jailed instead of being seen as victims.27 
According to her, a good place to start finding victims would thus be in 
26  Centre Against Human Trafficking report (Author: Hanne Mainz). Når børn er ofre for 
menneskehandel – kendetegn og hjælpemuligheder (2012): http://www.socialstyrelsen.dk/filer/
udgivelser/nar-born-er-ofre-for-menneskehandel/view
27  For more on this: Casper Smidt & Anne Brandt Christensen. Ringe retssikkerhed for han-
dled børn (2008): http://www.advokatsamfundet.dk/Service/Publikationer/Tidligere%20ar-
tikler/2008/Advokaten%208/Ringe%20retssikkerhed%20for%20handlede%20boern.aspx.
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the 36 prisons we have in Denmark. As she pointed out, many foreign 
minors are detained in these prisons. Lastly, she also noted that like 
in the Netherlands many children disappear from the asylum centers.

FACT BOX 3 - Minors in Danish prisons

Recently the the Danish Prison and Probation Service 
(“Kriminalforsorgen”) released statistics showing that every day in 
2012 on average there were 11 youths (15-18 years old) imprisoned 
in Denmark.28 This despite of the present government’s electoral 
promise to stop the practice of having minors in prisons among 
grown-up criminals.

FACT BOX 4 – Protection of children against trafficking 
in the Danish Criminal Code

Section 262 a
(1) Any person who recruits, transports, transfers, houses or 
subsequently receives a person, using or following the use of 

1. unlawful coercion pursuant to Section 260 of this Act; 
2. deprivation of liberty pursuant to Section 261 of this Act; 
3. threats pursuant Section 266 of this Act; 
4. unlawful induction, corroboration or exploitation of a delusion; 

or 
5. other unseemly conduct;

for the purpose of exploitation of the individual through sexual 
immorality, forced labour, slavery or slavery-like conditions, 
criminal acts or removal of organs, shall be guilty of trading 
in human beings and liable to imprisonment for any term not 
exceeding ten years.

(2) The same penalty shall apply to any person who, for the purpose 

28  DR.dk. Hver dag sidder 11 børn og unge under 18 år i fængsel (March 2013):
http://www.dr.dk/Nyheder/Indland/2013/03/01/0301234223.htm
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of exploitation of the individual through sexual immorality, forced 
labour, slavery or slavery-like conditions, criminal acts or removal 
of organs,

1. recruits, transports, transfers, houses or subsequently receives a 
person under the age of 18 years, or 

2. renders a payment or other favours to obtain consent to the 
exploitation from an individual who has guardianship over the 
victim, and any person who receives such payment or other 
favours.
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Focus group interviews

In addition to the seminar, the Nest International also organized three 
focus group interviews, where the participants were a mix of police 
officers and social workers – 4-5 per group. The participants had also 
taken part in the seminar. With an outset in a few prepared questions, 
the idea was to let the participants have the word more freely, and allow 
them to digress to some extent.

In this chapter all the bullet-pointed quotes are taken from the focus 
group interviews.
Some of the questions asked were:

• “Are we good enough at identifying the victims?”

• “Are we efficient enough with the given resources?”

• “Where are we failing, if we are not seeing the problems’ full extent?”

• “Is there anything in the legislation that ought to be changed 
– something that would make it easier to prevent and combat 
trafficking?”

• “Is there any inspiration to be had from other countries’ fight 
against trafficking?”

• “Are the EU-rules and institutions a help in the fight against 
trafficking?”

• “Does the police have the tools it needs?”

• “Have you and your organization started any new initiatives to 
improve the current situation?”

• “How do you think things will develop in the coming years?”
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Several of the central points discussed during the seminar were 
repeated and underlined during the focus group interviews. But new 
points were also made.

The extent of the challenge

Many of the interviewed emphasized the point also made clear during 
the seminar, i.e. that Denmark is facing a bigger problem, than revealed 
in the official statistics:

• “I think we’re living in a happy ignorance.”

• “They’re here. No doubt about it.”

• “I can’t see why we shouldn’t see the same tendencies in Denmark 
[as in the Netherlands].”

• “It is as if we’re 10 years behind. Compared to the Netherlands and 
Belgium at least.”

• “We’re so few working with this area in Denmark, therefore the 
challenge will also naturally appear limited.”

• “- Ought there be a special unit for child trafficking? (…) - If there 
was a special unit only for these types of cases, then the cases 
definitely would come. That’s how it is. I believe. It’s here. We just 
don’t see it.”

• “Children are rarely placed on the streets. (…) As the criminals 
know that Denmark is a small place. Instead they hide them in 
apartments. They do it through escort. And through pedophile 
networks. (…) The ones dealing with minors know that they can 
a lot of money from the right clients. But they also know that it’s 
high risk. So they take their precautions. That is why this is such a 
challenge.”
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• “One is trapped by the fact that the statistics show that there isn’t a 
challenge. But one can only find out, whether the challenge is there, 
if the area is given priority.”

Political priority and resources

It was also generally noted that it is an area that ought to have a higher 
priority – and that more resources are needed:

• “We are very few to do the job.”

• “I’m thinking resources. In our unit we’re seven to deal with all the 
trafficking cases. And just one investigation almost requires the 
whole team. Everything else that might come, we have to ignore. 
Therefore, we don’t have time to do outreach work. Or check 
internet ads. As we undoubtedly ought to. But this simply requires 
more resources.”

• “I feel that it is all very politically based. There are always new areas 
of focus.”

• “It is up to the Centre Against Human Trafficking to identify 
victims. And they don’t have the resources for it. The number of 
identified women has fallen as the Centre has been responsible for 
several new areas.”

• “My impression is that the will is there. A lot of people want to rid 
Denmark of trafficking. But it is obstructed by the lack of resources. 
So it is always the most acute, that is given first priority. And there 
is always something acute to take care of.”

• “These are cases that require a lot of resources.”

• “Interviews [with potential victims] require a lot of resources. 
Resources we don’t have.”

• “I simply think that the police is scared of taking these cases. I 
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mean, they’re not simple cases. They’re very time-consuming. And 
we don’t have the time.”

• “Actually, I think many police officers want these cases. But a lack of 
time and training means that we don’t dare take them.”

Challenges for the police

Stressed several times were the challenges that the police is faced with. 
Here are the ones highlighted:

i) Testimonies

There are several reasons, why it is very hard to get testimonies from 
victims of trafficking. The most central is that the victims – not least 
under-age victims – fear the traffickers due to use of violence and 
threats hereof.

•  “All five Romanian girls we interviewed during our latest police 
action were willing to talk to us. But weren’t willing to do the same 
in front of a judge. They were all dead scared of repercussions.”

Furthermore, the victims are often very unprivileged and lack personal 
resources, and they can therefore end up feeling dependent on the 
traffickers. And sadly, see them as protectors, rather than persecutors.

• “To gain the trust of the victims is hard work. It takes much time to 
get to know them.”

The victims also fear having to be send back to their country of origin 
to living conditions that are perhaps worse or as bad and insecure as 
the ones that they are living under in Denmark. They know that there 
is little chance that they might get asylum in Denmark. And even if 
they did, they wouldn’t necessarily have the abilities to create a living 
for themselves.

It was noted, that there are not really any proper victim protection 
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possibilities in Denmark. This was clearly stated several times:
• “We don’t have anything to offer the girls.”

• “There’s no incentive for the youths to cooperate [with the 
authorities].”

Lastly, all this is complicated further by the fact, that there are both 
linguistic and cultural barriers that have to be overcome.

• “- Usually they don’t speak Danish, and then we need interpreters. - 
And the interpreters need to be trustworthy.”

• “Cultural mediation ought to be given more priority. (…) In other 
countries it is used. And it is possible to get an education in it. But for 
some reason it hasn’t been able to take root in Denmark.”

It is also very hard to get testimonies from citizens who have somehow 
had contact with the victims. Either they also fear the criminals or they 
have a hard time explaining their own actions and how they got in 
contact with the victims.

All this forces the police to get the necessary evidence through their 
investigations. The problem is that they have limited tools and resources 
to do so.

As the following fact box shows, a general shift away from relying too 
heavily on testimonies seems to be taking place currently:

FACT BOX 5 - A new broader and more proactive Danish police 
approach

While writing this report, Danish police has made several large 
arrests on trafficking charges. Signaling a shift towards a more 
proactive approach. And with a clearly broader scope concerning 
trafficking arenas, i.e. not only focusing on prostitution.

In October police arrested several on charges of trafficking in 
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relation with illegal skunk farming.29 New numbers from the 
police show, that since 2007, 154 skunk farms have been found 
in Denmark. Mainly in abandoned buildings in the Danish 
countryside. Where typically using poor Vietnamese labour. 
Whether there are any under-aged victims is still not known. But 
in similar cases in England many under-age victims have been 
found. Just last year 56 were identified.30

Another example, this month Copenhagen police managed to 
arrest eight alleged traffickers, charged with trafficking at least 
15 Romanian girls to Denmark. Especially this case was in the 
media presented as being an example of a shift away from the 
police’s previous more reactive approach. Instead of more passively 
waiting for victims to testify, more effort has gone into proactive 
investigations. Going directly after the traffickers. Through phone 
tapping and surveillance.31

ii) The limitations of investigations

The Danish police is not allowed to use agent provocateur methods. 
Dutch police for example has used this with much success, for example 
when monitoring dating-sites, which can be used as forums for selling 
under-age girls.

• “- Agent provocateurs methods… would you wish that you could 
make use of it? - We haven’t tried it, so I don’t know. Anyway, we 
don’t have the resources to make use of it, even if we had the right 

29  Louise Damløv & Jens Vithner, DR.dk. Her har politiet slået til mod skunkfarme (Oct. 2013): 
http://www.dr.dk/Nyheder/Indland/2013/10/09/222228.htm
30  Louise Damløv, Jens Vithner & Jonas Fried, DR.dk. Organisation: Børn bliver brugt som 
slaver på skunkfarme (Oct. 2013): http://www.dr.dk/Nyheder/Indland/2013/10/10/10112131.htm
31  Jan Søgaard, Ekstrabladet. Otte tiltalt for menneskehandel: Her boede de handlede kvinder 
(Nov. 2013):http://ekstrabladet.dk/112/article2140483.ece 
Thea Pedersen, Ekstrabladet. 12 bagmænd sigtet for menneskehandel (May 2013): 
http://ekstrabladet.dk/112/article1993447.ece 
Jan Bjerre Lauridsen, Berlingske Nyhedsbureau. Seks rumænske mænd sigtes for menneskehandel 
(May2013):http://www.jv.dk/artikel/1579410:Krimi-Seks-rumaenske-maend-sigtes-for-menne-
skehandel
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to do so.”

As one police officer pointed out, in Denmark there is great caution 
as far as giving the police more power. Amongst other things there is 
a worry that the police might push others into crime. The same police 
officer also claimed, that the police has other means to use. They can 
for example cooperate with the citizens. One possibility would be to 
cooperate with the men who frequent dating-sites and make them 
monitor the activities that take place there.

Finally, one central investigative police officer made the following 
comment:

• “Instead of having the operative capacity solely placed in the local 
police stations, place some of it with us centrally. So we also get 
some operative capacity. And not only investigative. If we call a local 
department with a suspicion of a minor having been trafficked, then 
there is always the risk, that they will be too busy to do anything 
about it.”

iii) The target-setting approach

The way the police has worked the past years is to have certain 
benchmarks. Where beforehand it was decided that x number of crimes 
within a certain area had to be solved. Making less room for sudden 
changes. And making the investigative work quite inflexible.
Harsh criticism of the approach was raised:

• “In my opinion it is a bad approach. It doesn’t allow you to work on 
the concrete cases, that actually are there. A trafficking case might be 
neglected due to some behind the desk set targets in another area.”

But a change is under way:
• “We’re planning to change this target-setting approach. It’ll probably 

be replaced by a point-system approach. Instead of having to reach a 
certain amount of charges, points will be given for various actions. 
And the aim is to get as many points as possible.”
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iv) The need for more training

It was noted, that there is a lack of specific anti-trafficking training for 
the police (but also for others – hereunder social workers and judges).

• “- Speaking for myself, the police academy hasn’t prepared me 
sufficiently for these kind of cases. 
- How many hours of training did you receive? - Only a few hours. - I 
know from our study trip to the Netherlands, that the certified THB 
police there receive 14 weeks of intensive training.”

Several of the interviewed, having heard of the Dutch training model, 
wanted this implemented in Denmark. The complexity of the area calls 
for specialization. Smaller groups need to undergo intensive training 
courses. Learning to decode trafficking signals, understanding the 
patterns and ways of thinking of the traffickers, knowing the available 
investigative and judicial tools etc.

v) Other points concerning the police

Another problem that was raised was the police’s lack of tools for 
determining the age of the potential victims. The police for example 
does not have the right to make a medical examination of the girls in 
order to objectively determine their age. Therefore, it is necessary to 
prove that the documentation is false or to make the girls admit that 
the documentation does not give their right age.

• “- The documents were checked, and according to them she was not 
under-age. (…) 
- That’s the problem. Because I’m certain that she wasn’t a day over 
15. A case like that really indicates that there’s a problem out there.”

• “We could be more proactive in determining the girls’ ages. 
However, often they don’t even know it themselves.”

• “It’s really hard to see if someone is 17 or 18… it really is.”

• “They’re [age tests] not relevant (…). The margin of uncertainty is too big.”
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Communication:
• “As for dissemination of information across departments, there’s 

room for improvement.”

Simpler processes and better communication:
• “I think it’s unclear who has the responsibility. (…) The cases are 

too time consuming. The processes could be streamlined. (…) A 
simplification would be good.”

Cooperation with other relevant actors:
• “We have some suggestions for collaborations. (…) We ought to raise 

awareness among shop security personnel. (…) And perhaps we also 
should work more with the hotel branch.”

Cooperation within the EU:
• “- Are the EU rules and institutions a help for Denmark in the fight 

against trafficking – despite the Danish opt-out? - Certainly. If we’re 
to be shut out of this cooperation, it would be bad news.”Registration 
of prostitutes:

• “In the Netherlands it isn’t allowed to sell sex if one is not registered. 
This you can in Denmark. The Dutch police have a real advantage 
here.”

Criminals quickly exploit cracks in the law enforcement:
• “Rumours of the problems within the police travel fast. And the 

criminals very quickly find the cracks there are.”

The need for tougher sentences for the traffickers

A very harsh criticism was also made concerning the severity of the 
punishments given to traffickers in Denmark:

• “- Great, that they get a sentence. (…) But, what do they get? Perhaps 
4-5 years, if we’re lucky. (…) The worst of them might get that. 
- Now I’ve been cooperating with the police for many years. And if 
I was the police, I wouldn’t find it all that interesting to investigate 
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these cases, when so many cases end up with either no sentences or 
very mild ones. They get 2½ years for ruthless crimes. 
- And then for good behavior they out after a year. - It doesn’t pay off 
[i.e. the investigations] (…) 
- The investigations take longer than the sentences the criminals get. 
Which is completely ridiculous.”

FACT BOX 6 – Prosecution in Denmark

Since 2002, when Section 262 was introduced in the Danish 
Criminal Code, and until 2012, 50 persons have been given a 
sentence on the basis of this legislation.32 

There is a slight increase in convictions.33Which is to be expected, as 
the system gets used to applying the new legislation. The maximum 
punishment given thus far is three years and nine months. This 
was to a man, who had trafficked 20 women, and forced them into 
prostitution, brutally raped and abused them, made threats on 
their lives etc.34

Legislation

Among the interviewed the views concerning legislation, both Danish 
and EU, were mixed:

• “As far as the law goes, I think it works fine. We have the tools we 
need.”

32  Sten Thorup Kristensen, Advokatsamfundet. Politiets Blinde Øje (2012): http://www.ad-
vokatsamfundet.dk/Service/Publikationer/Tidligere%20artikler/2012/Advokaten%203/Politi-
ets%20blinde%20oejne.aspx
33  Eurostat. Trafficking in human beings (2013): http://ec.europa.eu/dgs/home-affairs/what-is-
new/news/news/2013/docs/20130415_thb_stats_report_en.pdf
34  Dorit Otzen, Kristeligt Dagblad. Intet nyt. Danmark er et attraktivt mål for menneske-
handel (Nov. 2012): http://www.kristeligt-dagblad.dk/artikel/488515:Debat--Intet-nyt--Dan-
mark-er-et-attraktivt-maal-for-menneskehandel.
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• “Danish legislation is not in accordance with the government’s 
national action plan.”

• “Perhaps we need legal changes. But many of the tools are there 
already.”

• “I think the Dublin Regulation35 can be a huge obstacle. The Danish 
Migration Service refuses to evaluate whether someone has been 
trafficked if they’re part of the Dublin regime. Which is absurd. The 
consequence is simply that the potential victims are moved around 
between different EU countries.”

Unaccompanied minors

Much talk also fell upon the large number of disappearing 
unaccompanied minors from the Danish asylum centers as well as the 
minors who are accompanied by others than their parents:

• “One might well have a suspicion that there are victims among the 
minors who are accompanied by for example “an uncle”. The Danish 
Immigration Service doesn’t make a very thorough evaluation of the 
legitimacy of the person who accompanies the minor. There are two 
employees for every 100 persons.”

• “The big group of North African youths…. They don’t really fit into 
our definitions. Neither as trafficking victims, asylum seekers or 
anything else. But it is a group that we in Danish Red Cross see as 
growing. It’s getting bigger and bigger. And I imagine that there’s 
organized crime behind it. (…) It seems very organized. They move 
systematically around.”

35  The Dublin Regulation (Regulation 2003/343/CE) is an EU law that determines the EU Mem-
ber State responsible to examine an application for asylum seekers seeking international protec-
tion under the Geneva Convention and the EU Qualification Directive, within the EU. It is the 
cornerstone of the Dublin System, which consists of the Dublin Regulation and the EURODAC 
Regulation, which establishes a Europe-wide fingerprinting database for unauthorized entrants 
to the EU. The Dublin Regulation aims to “determine rapidly the Member State responsible [for 
an asylum claim]” and provides for the transfer of an asylum seeker to that Member State. Usually, 
the responsible Member State will be the state through which the asylum seeker first entered the 
EU.
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• “In the Netherlands they have a screening process in the airports, 
where all unaccompanied minors are interviewed by the authorities.”

The role of the municipalities

Danish municipalities are often the ones with the most citizen contact. 
Therefore, they need to play a more significant role. They need to 
be convinced that this is an area worth using resources on. Several 
of the interviewed underlined how hard it is to get through to the 
municipalities. They claim that they have too many other things to look 
after:

• “They say they have so many areas of focus. And they see trafficking 
as a marginal challenge.”

• “They need to be much more aware of this challenge, than they are 
at present.”

• “We’re trying to start a dialogue with the municipalities – as they are 
responsible for the minors. Unfortunately, they have so many other 
worries, that trafficking doesn’t get much attention.”

• “The municipalities need another mindset.”

• “In principle, when dealing with minors, both the police and the 
municipality have to get involved. However, often these cases simply 
end up with a charge – and the minor is put in prison.”

The role of the media

• “Undoubtedly, it would generate more focus, if the details of a few 
gruesome child trafficking cases were exposed in the media.”
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Campaigns – raising awareness among the general public

• “The police is not allowed to go out and campaign. This is more 
something that the Centre Against Human Trafficking can do. They 
can direct their campaigns towards specific societal groups – this 
could for example be the clients.“

• “ - There’re a lot of ads from private apartments… this is where we 
ought to look. (…) This is where it all can be hidden. 
- How’d you go about that? 
- Through the tax authorities. 
- And perhaps through tips from neighbors.”

Trafficking terminology

It also seemed clear that there is a challenge as far as the basic common 
understanding of trafficking goes. And it was hinted that perhaps 
trafficking is not the most operational of criminal terms. That many of 
the cases, which both police and social workers face, do not fall squarely 
within the trafficking terminology. For the ones dealing with this area 
the terminology and main definitions are rarely easily applicable.

• “In Denmark there are too many grey zone areas – which is an 
obstacle to further action. If there were just someone who would have 
a clear opinion on these matters. So we could have something more 
fixed to relate to. This and this is not allowed, and if someone does 
it, they are punished severely for it. We need more clarity and more 
consequence.”

Furthermore, it was pointed out, that it is a relatively new area, and 
that it will take some time before a common understanding might fully 
develop:

• “- Nobody has any experience in this area. (…) 
- Yes, that’s it. There are no guidelines. No preceding experiences.”
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• “I think that we simply have too little experience. And this in itself is 
a huge obstacle.”

It seems the terminology is so complex, that it might alone for that 
reason sometimes have been avoided – and that charges of other 
criminal offences have been focused on instead, such as rape, abuse etc. 
Much publicized cases such as the ”Tønder-case”, the ”Lolland-case”, 
the “Esbjerg-case” etc. might be examples (see the fact box below). 
Cases as these were mentioned several times during the interviews.

• “- Would it make sense to view the «“Tønder-case”» as an instance of 
trafficking? (…) 
- Take the Lolland-case. He wasn’t convicted for trafficking. That I 
thought was problematic. He was convicted for many other offences 
(…). But not trafficking. Even though it was clearly a case of trafficking. 
For some reason the charge wasn’t raised. The police ought to have 
known, that they also could raise this charge. 
In my opinion, a lot more trafficking cases could be made.”

FACT BOX 7 – Child abuse cases in Denmark in recent 
years36/37

Over the recent past years several horrendous child abuse cases 
have gotten much media attention. In many ways the cases resemble 
each other. They are often grouped together, and the cases have 
been named after the city, where the crime to took place. 

Children have been systematically abused by grown-ups, that they 
know or are related to. The children were also sold off to other 
grown-ups for sex. 

However, the cases have never been viewed as trafficking cases, and 
there has not been much debate about, whether they ought to have been.

36  DR.dk. OVERBLIK: Sager om seksuelt misbrug af børn (Aug. 2013):
http://www.dr.dk/Nyheder/Indland/2013/08/06/083644.htm
37  P.C. Poulsen, Politiken. Hård dom uden fortilfælde i Tøndersagen (Jan. 2007): 
http://politiken.dk/indland/ECE228535/haard-dom-uden-fortilfaelde-i-toendersagen/.
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Questionnaire survey

We distributed the questionnaire to the main organizations dealing 
with the area, i.e. the police, the Centre Against Human Trafficking, 
HopeNow, ProVest, Reden Odense, Red Cross Denmark, Gadejuristen 
and to employees within our own organization.

We ended up with 23 answered questionnaires. This, we think, was a 
decent result, when considering how many people actually deal with 
the area in their day-to-day work.

Out of the 23 questionnaires that were returned, it was apparent that 
the experience with the area among the respondents was not always 
great – and the knowledge about it often limited. Of the respondents 
six had never encountered under-age trafficking victims during their 
work. All of these were police officers. Three respondents were in 
doubt. The rest had.

Though the survey is thus clearly limited, it contains some points that 
are worth bringing forward.

The survey gave a bit more room for further elaboration on some points, 
as space was left in the survey for more in-depth explanations. So the 
survey also brought some more nuances into play.

But mainly it is a means of quantifying opinions to some of the issues 
also raised. Interestingly, there were some discrepancies between the 
views brought forward by the discussions in the focus groups and the 
questionnaire answers.
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Q: Do you believe, that Denmark has more trafficked minors than 
those officially identified? 

A: 
Many more: 17 % 
Some: 31 % 
Few: 26 % 
No: 4 % 
No answer: 22 %

This gives a less sinister picture of Denmark’s situation, than the one 
the focus group interviews left one with. Though, still only around 4 % 
don’t believe there are more cases of trafficked minors to be discovered. 
A large group, almost 22 %, take the more conservative stance of not 
answering. Of the rest the average falls on the category “some”.

When asked how this hidden reality could be unveiled, many of the 
already mentioned suggestions were given:

• Special emphasis was put on the need for more focus on the area and 
the need for further resources

• A more proactive approach and more outreach work (One respondent 
wrote: “we know from other countries, that especially the minors are 
well hidden away”)

• More awareness-raising – both among police, social workers and the 
public. Several pointed to the media in this respect

• Intensive police action and more resources to the police

• Focus on the asylum centres

• Focus on the internet

• More training

• More cooperation across sectors
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New suggestions were also given:
• More information about the Centre Against Human Trafficking’s Hotline

• Increased focus on the young criminals from Eastern Europe

Q: For which type of activity have the trafficking victims you have 
encountered been exploited? 

A: 
Prostitution - 74 % 
Begging - 17 % 
Restaurants - 9 % 
Farming - 9 % 
Au pair 9 % 
Robbery / Theft - 4 %

The explanation might be that prostitution is the biggest arena for the 
traffickers. It might also be, as has been noted already, that focus is too 
one-sidedly on prostitution.

Q: How do you think that the challenges of trafficking are dealt with 
in Denmark? 

A: 
Well - 13 % 
In between - 52 % 
Poorly - 13 % 
No answer - 22 %

Q: What is offered to the victims, and how does it work? 
A: 
For some reason many of the respondents chose not to answer this 
question. It was a scheme of several possible offers for victims and 
several different answer categories. Perhaps it was considered irrelevant 
by the respondents or too complicated - or perhaps the respondents did 
not have adequate knowledge of the area. 52 % did not answer.
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The ones that did answer had the following views: They were generally 
positive about the medical assistance that the victims are offered. 13 % 
chose the best category (out of five), 26 % chose the next best category, 
9 % chose the third best category.

As far as psychological support the distribution was more mixed: 9% 
best category, 9 % second best, 13 % third best, 22 % second worst 
category.

As goes for witness protection the answers were very negative. Only one 
answered category 2. The rest either answered second worst category 
(13 %) or the worst (17 %).

As for financial assistance it was also mixed, tilting to the negative: 
1:0:2:9 %; 3: 22 %; 4: 4 %; & 5: 4 %.

Shelter: 1: 0; 2: 17 %: 3: 9 %; 4: 13 %; 5: 0 %.

Re-socialization: 1: 0; 2: 9 %; 3: 9 %; 4: 26 %; 5: 0 %.

Q: Is the help for trafficked minors sufficient in Denmark? 
A: 

Yes - 12,5 % 
No - 17 % 
Don’t know - 50 % 
No answer - 20,5 %
One respondent answered both yes and no.

Four respondents used the possibility, which was given for explaining 
ones answer. Two underlined that it is a problem when the under-
age victims are simply placed in the child asylum centres. They need 
a shelter, where they can receive adequate care and support – and 
slowly regain the confidence in other people. Another came with 
several criticisms: Lacking competencies, cultural understanding, 
interministerial knowledge-sharing.
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Q: How is the collaboration between the police and the NGOs? 
A: 

Good - 17,5 % 
In-between- 26 % 
Bad - 4 % 
Non-existant - 0 % 
Don’t know- 35 % 
No answer- 17,5 %

And how can it be improved (if necessary)?
• More sharing of information was the point that was made most times
• Better communication
• Relations between the various relevant actors are good, but the 

framework for cooperation is not optimal
• There should be more room for information-sharing meetings
• One also suggested that the cooperation was more formalized
• One answered, that the police needs to know more about trafficking, 

how to identify the victims, and what the rights of the victims are.

Q: How is the legislation? 
A: 

Good - 26 % 
In-between - 17 % 
Bad - 13 % 
Don’t know - 22 % 
No answer - 22 %

And how might, if at all necessary, be improved?
• Better possibilities for giving asylum for victims of trafficking. 

Especially if they testify against the traffickers
• Better protection of the victims
• Victims should be given compensation
• Lifting the EU opt-out
• The trafficked women are too incriminated
• The trafficking legislation is too complicated. There are too many 

requirements. Often the ruling is made from a snapshot view of the 
situation – instead of taking the entire span and complexity of the 
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story into consideration. A possibility would be to consider sex with a 
trafficked prostitute as rape.

Q: Does the EU provide tools, that improves Denmark’s possibilities 
of combatting trafficking? 

A: 
Yes - 40 % 
No – 0 % 
Don’t know – 4 % 
No answer – 56 %

And if yes, what are these tools? 
A:

• Common guidelines
• The EU directive (However national implementation is too slow – 

an example is the exemption from punishment for victims)
• Europol
• Cross-border investigations and cooperation in general

Q: What needs to be changed to improve conditions for the victims of 
trafficking? 

A:
• Two referred to the National Action Plans for the answer to this 

question
• Better police effort
• Better police training
• More outreach work by social workers
• A thorough mapping of the challenges
• Specific housing for the victims. Better shelters. Establishing 

shelters similar to those used for victims of sexual crimes (with 
highly specialized staff)

• Improved Child care
• Improved cooperation with NGOs in countries, where the victims 

are send back to
• Possibilities for staying and getting protection in Denmark
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Q: What needs to be done to prevent trafficking? 

A:
• Close the borders
• Criminalize the sale of sex
• Zero tolerance – making it clear that trafficking in Denmark does 

not pay off. Harsher consequences for the persecutors
• Information campaigns
• More focus on improving conditions in the home countries
• More resources for the police
• Training in identifying trafficking signals for a broader group of 

people
• A greater focus on the criminal networks behind the trafficking
• Constant political awareness
• A more knowledge-based approach
• More monitoring

However, worth noting is also that one respondent wrote:
• “I believe that Denmark does a good job combating trafficking, 

and that this is why we’re so relatively few cases.”
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SWOT-analysis

In order to make a SWOT-analysis one must be clear about the objective, which 
is to be measured for its strengths, weaknesses, opportunities and threats. The 
objective in this instance is fairly simple and clear. It is to prevent and combat the 
trafficking of minors.

The SWOT-analysis in this context is partly a summary of the many points 
made during our various research activities. But it is also an opportunity to bring 
in ideas that were not raised during the research activities. The points written 
below the dotted lines are such additions.

When doing research as this there might be a tendency to focus more on the 
negative. Looking for the elements that can be improved. This is to some extent 
reflected in the uneven distribution of points above and below the dotted lines. 
For example under strengths there are markedly more points below the dotted 
line.

Obviously, there is much room for interpretation, when placing the points. And 
many of them do not fit neatly into one category or the other – but ought to be 
placed somewhere in-between. The analysis attempts to bring forward this two-
sidedness as well as possible.

Furthermore, some of the points are also open to some interpretation. There is 
inarguably an element of subjectivity.

The following of points is meant as a list of observations, which can be seen 
as recommendations on how to improve the effort to prevent and combat the 
trafficking of minors in Denmark. Supplementary inspiration can also be found 
in other reports, hereunder the already mentioned GRETA report.38 
38  Council of Europe, GRETA country reports: 
http://www.coe.int/t/dghl/monitoring/trafficking/Docs/Monitoring/Country_Reports_en.asp 
Other reports: 
Institute for Human Rights. Human trafficking – status 2012: http://www.menneskeret.dk/files/
pdf/Publikationer/Status/dk/2012/STATUS_2012_IMR-Menneskehandel.pdf 
ECPAT country report (2012): http://resources.ecpat.net/EI/Pdf/A4A_II/A4A_V2_EU_DEN-
MARK.pdf
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Strengths

• A growing general awareness of the challenge.

• Efforts to raise awareness in the municipalities.

• The police’s planned shift from a target-based approach to a point-based 
approach.

• Denmark’s (partial) participation in Europol.

• The police’s willingness to cooperate with other relevant actors, hereunder 
NGOs – and vice versa.

• The police strategy seems to be turning more proactive.

• National Action Plans have been agreed upon – and contain many good 
intentions and promises.

• Establishment of the Centre Against Human Trafficking – which amongst 
other things is responsible for research and training.

• Denmark is a small and relatively well-regulated and inter-connected 
country. Thus it is also relatively easy to monitor.

• Denmark has little corruption.

Weaknesses

• The area is not highly enough prioritized politically.

• It is given too few resources (closely related to the above).

• Too little training (both for police, judges and other relevant actors).

• Punishments for the persecutors are not severe enough.
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• Not enough to offer the victims (asylum; proper shelter; protection; 
etc.).

• Too focused on the immigration dimension – a risk of criminalizing 
potential victims.

• Denmark’s EU Justice and Home Affairs opt-out (with amongst 
other things a risk of being excluded from important cross-border 
police cooperation).

• The police’s investigative powers are too restrained (this point is up 
for discussion).

• Not sufficient control of the unaccompanied minors that come to 
Denmark (shockingly many disappear from the Danish asylum 
centres).

• A need for more outreach work.

• Not sufficient public awareness-raising - campaigns.

• Not enough media attention (this might change as the police applies 
the more proactive approach, which already has created headlines 
about the unravelling of trafficking networks).

• Limiting standards for victim identification render identification 
difficult.

Opportunities

• More media attention and better campaigning will raise awareness 
among both decision-makers and the public.

• Better witness protection and possibilities of asylum will give more 
and better testimonies.
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• More training will raise awareness among police, judges, social 
workers etc., and will make them better at applying the existing 
legislation and in seeing the trafficking signals.

• Adapting a more culturally sensitive approach when dealing with 
the victims.

• Focusing more intensely on other areas than just prostitution (this 
change seems to be in progress).

• Increased help to the countries of origin.

• More accusations, convictions and stricter punishments can have a 
preventive effect.

• Victim testimonies from other countries could reveal stories of 
minors having been trafficked to Denmark – and thus expose a 
hidden reality.

• More analysis.

• The more proactive approach will reveal signs of the hidden reality 
– and will make politicians realize that the area deserves more 
resources.

Threats

• Risk of a complete exclusion from the EU cross-border police 
cooperation.

• Victims might be viewed as criminals.

• That Denmark gets a reputation among the traffickers for being 
“soft” on the crime.
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• Stricter legislation in neighboring countries might make Denmark 
more attractive as a destination country.

• That the traffickers find new “arenas” and new ways of avoiding the 
police.

• Further budget cuts for law enforcement.

• That Denmark gets caught in a “catch 22” situation, where Denmark 
is trapped by the fact that the statistics show that there isn’t a 
challenge. But one can only find out, whether the challenge is there, 
if the area is given a higher priority.
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Concluding remarks

In Denmark, few victims have been detected until now. Perhaps this 
is due to the fact, that Denmark has done a good job at preventing 
trafficking. However, there are serious indications showing that there 
might well be more victims than the official statistics show.

Trafficking as a whole is a fairly novel crime in a Danish context, and 
it naturally takes time to adapt to. With this is mind, Denmark has 
already taken many steps in the right direction. We very much hope 
that this will continue.

Nevertheless, there is a wish for an even higher prioritization of the 
area – which should manifest itself in giving more resources to the 
prevention and combat effort.

One danger is that Denmark gets caught in a “catch 22”-situation. 
Where Denmark is trapped by the fact that the statistics show that there 
is not a challenge. But one can only find out, whether the challenge is 
there, if the area is given a higher priority.

And if the problem is there, and we are not doing enough to stop it, 
then it might have a negative self-enforcing effect. Denmark might 
develop a reputation of being a country in which it is easy to get away 
with the crime.

This must not happen. 

Therefore, it is very positive to see signs of a more proactive police effort. 
Hopefully, the judicial system will “reward” this effort by giving harsher 
prison sentences to the offenders – showing that the investigative 
work is worth the effort. Trafficking of minors is a ruthless crime, and 
offenders must be brought to justice and given a punishment, which fits 
the gravity of the crime.
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This could also convince politicians that more resources are necessary. 
And with resources many of the recommendations inherent in this 
report could be acted upon.

“This publication has been produced with the financial support of the DAPHNE 
Programme of the European Union. The contents of this publication are the sole 

responsibility of Reaching Out Romania and can no way be taken to reflect the views of 
the European Commission.”
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Introduction

This analysis of the action against trafficking of minors in The 
Netherlands is part of the project Action Against Trafficking Minors, 
financed by the EU DAPHNE III fund. The project is initiated and 
coordinated by Romania, and is a partnership between Romania, 
Denmark and The Netherlands. The project is run by Reaching 
Out (Romania), Freedom House (Romania), the Nest International 
(Denmark), and Fier Fryslân (The Netherlands). The aim of the project 
is to create guidelines on howto best prevent and combat the trafficking 
of minors.

Action against Trafficking Minors is a two-year project, running 
from January 2013. The first half year of the project was dedicated to 
seminars in the three respective countries. Presentations were given by 
different professionals in the field, like lawyers, social workers, police 
officers, and other experts. The seminars were attended by national 
social workers, police officers, ngo’s and other partners. Afterwards, 
focus groups were being held in which the current action, successes 
and bottlenecks were discussed by the attendants. The second half 
year, questionnaires designed for the police and social workers were 
disseminated in the three countries to receive a broader picture of their 
experiences. The project partners each researched the current state of 
action against trafficking of minors in their country.

The following analysis is based on qualitative research, quantitative 
research and desk research. The qualitative research is made on the 
outcomes of focus groups held in The Netherlands in May 2013. The 
quantitative research is done by means of a questionnaire for the police 
and social workers in The Netherlands. Respondents from the police are 
professionals from the Royal Military Police (KMar, the Border Police), 
the National Police, and different regional departments. Respondents 
from the care sector are professionals from different organisations that 
provide shelter and other forms of social care and assistance, either 
specifically focussing on foreign minors or on national victims.
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In this report, first a general children’s rights framework is given. This 
is a universal framework that should guide action against trafficking of 
minors in all countries. Second, background information is provided 
outlining criminal law provisions, the nature and scope of trafficking 
of minors, care and protection structures, and partners involved in 
The Netherlands. Third, a SWOT-analysis (strengths, weaknesses, 
opportunities and threats) is made of the current action against 
trafficking of minors. It analyses the 4 P’s:1 Partnership (Cooperation), 
Prevention, Protection and Prosecution. Furthermore, attention is paid 
to awareness, knowledge and specialisation of the parties involved. 
The outcomes of the focus groups lay the basis for the SWOT-analysis, 
complemented by desk research and results from the questionnaires. 
The analysis will end with solutions as mentioned by the police, social 
workers, other experts, and as mentioned in other research.

1  The ‘3P’ paradigm – Prevention, Protection, and Prosecution – is the fundamental framework 
used by governments around the world to combat human trafficking. Often, a fourth P is added: 
Participation; meaning law enforcement and ngo cooperation.
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Framework: Children’s rights principles

In action against trafficking of minors, respect for children’s rights 
should be the starting point. Children’s rights in relation to trafficking 
and exploitation can be especially derived from the United Nations 
Convention on the Rights of the Child (hereinafter the UNCRC), and 
the Optional Protocol to the Convention on the Rights of the Child 
on the sale of children, child prostitution and child pornography 
(hereinafter OP).

• Minors are protected against any form of trafficking and exploitation 
(article 32, 33, 34, 35 and 36 UNCRC and article 1, 8, 9 OP).

• The best interest of the child is a primary consideration in action 
against trafficking of minors (article 3, 32, 34, 35 and 36 UNCRC 
and article 8, 9 OP).

• Every minor victim of trafficking must receive adequate assistance 
and support (article 3, 19, 39 UNCRC and article 8, 9 OP).

• Special attention has to be paid to the safety of minors in the 
investigation and prosecution of trafficking cases (article 9 OP).

These principles can also be found in the EU Anti-Trafficking 
Directive.2 In the application of this directive, the child’s best interests 
must be a primary consideration, in accordance with the Charter of 
Fundamental Rights of the European Union (article 24, par. 2) and 
the UNCRC (article 3). The directive provides for special protection 
measures for (minor) victims of trafficking. Assistance and support for 
a victim should not made conditional on the victim’s willingness to 
cooperate in the criminal investigation, prosecution or trial. Victims 
have the right to assistance and support on the basis of an individual 

2  Directive 2011/36/EU of the European Parliament and of the Council of 5 April 2011 on pre-
venting and combating trafficking in human beings and protecting its victims, and replacing 
Council Framework Decision 2002/629/JHA.
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assessment, taking into account the circumstances, cultural context 
and needs of the person concerned. A durable solution must be found, 
based on the best interest of the child. The directive also provides for 
measures for the protection of (minor) victims of trafficking in criminal 
investigations and proceedings. Furthermore, Member States have to 
take measures to prevent andreduce the risk of especially children to 
become victim of trafficking.3 

On the basis of the UNCRC and the OP and other international 
legislation, twelve principles can be derived that lay the basis for the 
protection of minor victims of trafficking:4

• Take a holistic approach;

• The best interest of the child should be the primary consideration;

• Take into account the age, sex, and background of the minor;

• Take into account the vision and opinion of the minor;

• Secure the rights of the minor;

• Take a long-term perspective as a starting point, find durable 
solutions;

• Offer continuity of care;

• Involve family members, friends, the social environment or the 
community of the minor;

• Guarantee small-scale shelter and care facilities;

• Guarantee properly educated and supporting professionals that 
work with a shared vision;

3  Directive 2011/36/EU, recitals 8, 18, 20, 22, 23, 24, 25, 33 and articles 11, 12, 13, 14, 15, 16, 18.
4  M. Kaandorp and M. Blaak, Kinderhandel in Nederland: De aanpak van kinderhandel en de 
bescherming van minderjarige slachtoffers in Nederland, Unicef, Defence for Children, ECPAT 
(2012), pp. 82-83.
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• Guarantee screening of the professionals and a policy against abuse;

• Guarantee data collection, quality standards, monitoring, 
evaluation and effect measuring, and independent supervision.
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Background information regarding minor 
victims of trafficking in The Netherlands

Criminal Code

The Netherlands adopted the definition of trafficking from the Palermo 
Protocol. Trafficking in Human Beings is punishable under article 
273f of the Criminal Code. The trafficking of minors is laid down in 
paragraph 1, sub. 2 of article 273f: “Any person who: […] recruits, 
transports, moves, accommodates or shelters a person with the 
intention of exploiting that other person or removing his or her organs, 
when that person has not yet reached the age of eighteen years; […] 
shall be guilty of trafficking in human beings”.

When a minor decides to prostitute him/herself without the involvement 
of a third party, it cannot be regarded as trafficking. However, the 
person that makes use of the services of a minor prostitute is, without 
prejudice, punishable. Not as a trafficker, but as a sexual abuser (article 
248b of the Criminal Code). A maximum punishment of four years can 
be applied here. For sexual acts with children under the age of twelve, 
higher penalties can be applied (article 244 of the Criminal Code).

Per April 2013, the maximum sentence on trafficking of a victim 
younger than 16 is raised from twelve to fifteen years. In April 2013 the 
Parliament approved an amendment which provides that trafficking 
committed against children aged 16 and 17 year old should also be 
considered as an aggravating circumstance, leading to the same 
maximum punishment of fifteen years. This amendment is made in 
the framework of implementation of the EU Anti-trafficking Directive
(2011/36/EU), in which minority – meaning younger than 18 – of the 
victim is identified as an aggravating circumstance. The Directive was 
implemented on 12 November 2013.
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Nature and scope of trafficking of minors in The Netherlands

It is unknown how many people are victim of trafficking in The 
Netherlands. Some identified (potential) victims of trafficking are 
reported and registered, but some are not. Furthermore, there are 
victims of trafficking that remain unseen and unknown.

In The Netherlands, the organisation CoMensha (Coördinatiecentrum 
Mensenhandel, Coordination Centre Human Trafficking), also known 
as La Strada Netherlands,5 is assigned to register the total amount of 
identified potential6 victims of trafficking. The police, the Border Police 
and the Inspection of the Ministry of Social Affairs and Labour (ISZW) 
are obligated to report identified potential victims to CoMensha. This 
obligation is defined in section B8/3 of the Aliens Act 2000. Other 
organisations or people that report to CoMensha do this voluntarily 
and involve i.a. lawyers, reception centres, Youth Care, shelters, and 
victims themselves.

Because CoMensha registers reported cases of potential victims, it might 
be that a person is registered to be a victim of trafficking, who in reality 
is not. This creates false positives in the registration of the number of 
victims. At the same time, however, many victims of trafficking remain 
unreported and unregistered. Firstly, the Dutch National Rapporteur 
on Trafficking in Human Beings7 signals that the above mentioned 
investigation services do not always comply with their obligation 
to report.8 Secondly, many victims of trafficking that are known are 

5  CoMensha is a non-governmental organisation that facilitates other organisations with spe-
cialised information and knowledge on trafficking in human beings. One of the main tasks of 
CoMensha is to register the total amount of identified (potential) victims of trafficking in The 
Netherlands. CoMensha also coordinates shelter and care for adult victims.
6  When the number of victims is mentioned in this report, it is always meant potential victims, 
as established by i.a. the police, social work, lawyers, etc. Registration is not based on a formal 
assessment, as it is not always possible to provide proof of being a victim. Only conviction of the 
trafficker generally counts as official proof. However, as also laid down in the EU Anti-trafficking 
Directive, a person should be provided with assistance and support as soon as there is a reasona-
blegrounds indication for believing that he or she might have been trafficked.
7  National Rapporteur on Trafficking in Human Beings and Sexual Violence against Children. 
English website and reports: http://www.dutchrapporteur.nl/.
8  National Rapporteur on Trafficking in Human Beings (2012c). Mensenhandel in en uit beeld. 
Cijfermatige rapportage 2007-2011. The Hague, p. 225.
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not reported and registered since other relevant organisations that 
come into contact with them are not obligated to report. Moreover, 
presumably there exists a large dark number of victims of trafficking: 
the unregistered or unknown trafficking that is there, but is not seen. 
Reasons for this are i.a. the hidden nature of trafficking, the inability 
of authorities to recognise victims, the reluctance of the victim to 
go to the police, and the self-image of not being a victim. Therefore, 
according to the National rapporteur, the number of victims registered 
by CoMensha is only the tip of the iceberg.91011

Registered minors

Indicators10 2007 2008 2009 2010 2011 2012
Number of 
minor victims of 
exploitation (m-f)

199
(16-

182)11

169
(5-

165)

118
(7-

111)

152
(7-

145)

195
(10-
185)

223
(25-
198)

Number of minor 
victims of sexual 
exploitation (m-f) 86 94 49 117 125 113

(8-105)

Number of 
minor victims 
ofother forms of 
exploitation (m-f)

10 4 4 7 4 12
(4-8)

Number of foreign 
minorvictims of 
exploitation (m-f) 99 66 50 63 64 82

(21-61)

Top 2 countries of 
origin (next to The 
Netherlands)

Nigeria,
Romania

China,
Guinea

Nigeria,
Guinea

Nigeria,
Guinea

Guinea,
Sierra
Leone

Guinea,
Sierra
Leone

9  National Rapporteur on Trafficking in Human Beings (2012c). Mensenhandel in en uit beeld. 
Cijfermatige rapportage 2007-2011. The Hague, pp. 50, 62.
10  The figures from this table concern the number of minor potential victims of trafficking 
registered by CoMensha, exceptnotes 12 and 13.
11  Of one person it is not registered whether it concerns a boy or a girl.
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Indicators10 2007 2008 2009 2010 2011 2012
Number of cases 
at the Public 
Prosecutor’s Office 
on trafficking of 
minor victims12 (of 
the total)

56
(281)

26
(214)

25
(141)

35
(215)

55
(255)

Not yet
available

Number of 
minor victims 
of trafficking 
that received 
a temporary 
residency permit
(m-f)13

- - 20 30 30 22
(8-14)14

121314

Top 5 nationalities of minors

The Netherlands 141
Guinea 22
Sierra Leone 8
Romania 7
Angola 6

In 2012, CoMensha registered 1,711 victims of trafficking, of which 223 
minors (13 pct). A large number of these minor victims concern Dutch 
victims (141), including many girls that are victim of so-called loverboy 

12  National Rapporteur on Trafficking in Human Beings (2012c), p. 308.
13  Letter from the Ministry of Foreign Affairs to Defence for Children, 11 May 2012. Rounded 
figures.
14  As far as known by CoMensha. Source: E-mail from CoMensha, 15 April 2013 to Defence for 
Children. Because this number is not from the Ministry as were the numbers of the three previous 
years, a comparison of these figures is not possible.
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techniques15 (98). Of the 223 reported minors, 89 were identified before 
exploitation took place, without further specification of the industry 
they were trafficked for. Of 11 minor victims it is not known in which 
industry they had been exploited.16 

For years, the number of registered minor victims of trafficking is 
relatively low. Several explanations for this can be given. For instance, 
the largest group of registered victims is between 18 and 23 years old. 
Probably, in several of these cases the grooming17 phase or the exploitation 
started already before their 18th birthday. However, these victims are 
not registered as minors.18 Furthermore, as mentioned above, not all 
identified minor (potential) victims are reported to CoMensha, because 
not all organisations that come into contact with these minors (such 
as Youth Care and the guardianship organisation for Unaccompanied 
Foreign Minors, Nidos) are obligated to report. Organisations that 
have this obligation do not always comply with this.19 Moreover, as the 
exploitation of minors takes place in an even more hidden world than the 
exploitation of adults, victims remain unseen and unknown. Therefore, 

15  A “loverboy” is a name used for a pimp that romantically seduces and manipulates a girl 
to eventually bring her in prostitution, or to exploit her for (other) illegal activities. The word 
loverboy is used in The Netherlands since 1995. That year, four boys were arrested for recruiting 
girls for prostitution. The youngest girl working for them was 16 years old. Their tactic was to let 
the girls fall in love with them. Even during court sessions, some girls were still in love with the 
boys. The lawyer of the boys was paid by these girls. They had to work for one more month to be 
able to pay the bills. From late 1980s, cases came to the fore in which younger girls ran away from 
home, ending up in prostitution because they were trapped by an interested young man. However, 
at that time such boys were called pimps. Since the case in 1995, also the police started using the 
word loverboy when interrogating the victims because the social workers called them like that. 
According to the social work, the idea was that if you use the word pimp, you lose contact with the 
girl because she is still in love with him. When the journalists that reported on this case started to 
use the word loverboy, it became of common usage. In Belgium and Germany the word has also 
found its entrance.
16  CoMensha – La Strada Nederland, Jaaroverzicht 2012, pp. 32-33.
17  In this context ‘grooming’ comprises actions deliberately undertaken with the aim of be-
friending and establishing an emotional connection with a child, to lower the child’s inhibitions 
in preparation to sexually abuse or exploit the child.
18  One of the recommendations of the National Rapporteur on Trafficking in Human Beings 
is to also register the age of the victim at the moment the exploitation started. Source: National 
Rapporteur on Trafficking in Human Beings (2012c), pp. 225-226.
19  One of the recommendations of the National Rapporteur on Trafficking in Human Beings is 
that all identified (potential) victims should be reported to CoMensha, both by organisations that 
already have the obligation to do so and by organisations that do not have the obligation to do so. 
Source: National Rapporteur on Trafficking in Human Beings (2012c), p. 225.
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according to the National rapporteur, the number of minor victims of 
trafficking is in reality probably much higher.20 

Encountered forms of trafficking by the police and social work21

• Prostitution and other forms of sexual exploitation  92.31 pct

• Criminal activities (petty crimes, drug trafficking)  47.44 pct

• Begging (also selling street newspapers, street 
musicians, street artists)    26.92 pct

• Removal of organs      3.85 pct

• Other forms of exploitation of labour and services  33.33 pct

• Forced marriages22      29.49 pct

• Illegal adoption23      11.54 pct

• Trafficking in pregnant women and surrogate mothers24 3.85 pct

• Other: not specified      1.28 pct

20  One of the recommendations of the National Rapporteur on Trafficking in Human Beings 
is that all identified (potential) victims should be reported to CoMensha, both by organisations 
that already have the obligation to do so and by organisations that do not have the obligation to 
do so. Source: National Rapporteur on Trafficking in Human Beings (2012c), pp. 46, 62, 225 - 226..
21  Results from the questionnaires filled in by police officers and social workers in The Nether-
lands. 78 respondents, of which 33 police officers and 45 social workers.
22  By Dutch law, illegal adoption is not regarded as trafficking in human beings if no exploita-
tion (sexual, labour, etc.) is involved.
23  Ibid.
24  Ibid. The exploitation of a woman’s fertility could be regarded as exploitation of services. 
Also elements of force and abuse of a vulnerable situation should be involved.
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Main causes of trafficking in young people according to the police 
and social work25

• Naivety, ignorance, lack of information   82.19 pct

• Deception, recruitment of a loverboy    76.71 pct

• The social environment, family, friends   64.38 pct

• Poverty, financial motives     54.79 pct

• Corruption (optionally in country of origin)   13.70 pct

• Other: mental retardation/low IQ, psychological 
problems, drug addiction     6.85 pct

Institutional care and protection

Minor victims of trafficking can be detected at several stages (before, 
during and after exploitation), at different places, and by different 
institutions. Foreign minor victims of trafficking are detected mostly 
when they managed to escape from their trafficker and find their way 
to the police. When they ask for help from people on the street, they 
are often brought to the police, to a reception centre for asylum seekers, 
or to a lawyer. Sometimes victims are also dumped by their trafficker, 
either on the street, at the police station or a reception centre.26 National 
victims of trafficking (mostly girls that fell in the hands of a loverboy) 
can also be signalled by i.a. the police, Youth Care, school and parents.

25  Results from the questionnaires filled in by police officers and social workers in The Nether-
lands. 73 respondents, of which 33 police officers and 40 social workers.
26  Derived from the cases received at the Helpdesk of Defence for Children – ECPAT The Neth-
erlands.
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Foreign minor victims

Foreign minor (potential) victims of trafficking can also be detected 
at the border. The presumption is that most foreign minors come by 
plane. The Border Police picks them out and hands them over to the 
Aliens Police for an intake. The minor is then handed over to Nidos 
(the guardianship organisation for Unaccompanied Foreign Minors). 
When there is a reasonable-grounds indication for believing that the 
minor might have been trafficked, they are placed in the Protected 
Shelter (Jade, shelter of the Central Agency for the Reception of 
Asylum Seekers (COA)). Together with the guardian and the lawyer it 
is decided whether the (potential) victim will apply for asylum, or will 
file a complaint and have the special temporary residence permit for 
victims of trafficking granted (as laid down in the Aliens Act, Chapter 
B8/3). It can also be decided to file a complaint, without making use 
of the residence permit and apply for asylum instead. The (potential) 
victim can make use of a reflection period of a maximum of three 
months to decide whether or not to file a complaint.

Currently, there are between 60 and 80 foreign minor (potential) 
victims of trafficking in the Protected Shelter. Most of them are form 
Guinea and Sierra Leone. The division between boys and girls is fifty-
fifty. Most of them file a complaint, but many of these cases end in a 
decision not to prosecute as they lack investigative indications. This 
decision is often made within 48 hours. Therewith, the special residence 
permit is withdrawn and the minor can apply for a residence permit 
on humanitarian grounds (as laid down in the Aliens Act, Chapter 
B9/10) or asylum. As their asylum or trafficking stories are often very 
thin, many applications are rejected by the Immigration Service. If it is 
not possible to expel them from The Netherlands (for example in case 
shelter in the country of origin cannot be granted) they have the right 
to reside here, receive shelter, and their guardian remains involved 
until they reach majority.

It is presumed that amongst unaccompanied minors that are not 
identified at the border and brought to the Protected Shelter, but reside in 
a general reception centre instead (azc), there could be some (potential) 
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victims of trafficking. It is acknowledged that these unaccompanied 
minors are at high risk of becoming a victim of trafficking in the 
general reception centres. 

Minor victims from other EU countries

Minor victims from Eastern European countries can be assigned 
a guardian from Nidos, or – as they are EU nationals – from the 
Youth Care Agency. Sometimes the Salvation Army can be appointed 
custody in case of Roma children. Minors from Eastern Europe can 
receive shelter in the Protected Shelter, but most of them receive care 
and assistance through the Youth Care Agency which ‘outsources’ 
shelter to NGOs like Fier Fryslân and Spirit. Although minors from 
Eastern Europe are EU nationals, as they are not allowed to stay in The 
Netherlands if they cannot provide for themselves, also these minors 
are granted a temporary residence permit for victims of trafficking as 
laid down in the Aliens Act in case they file a complaint. With minors 
from Eastern Europe it is often worked on return to the country of 
origin. Often these children want to return (in contrast with minors 
from China or Africa), and there exist close cooperation links with 
ngo’s in Eastern Europe.27 

Victims of domestic trafficking

With regard to national victims of trafficking – mostly girls that 
fall in the hands of a loverboy – no specialised care exists that is 
centrally organised. There are specialised shelters, like Fier Fryslân 
and Spirit, but there is no structural and specialised offer in most 
Youth Care institutions. For several years, the discussion is about 
whether specialised and further professionalization is needed, or 
whether current offer of Youth Care is sufficient. As currently many 
victims of loverboys become victim again (re-victimisation), by some 
professionals this is seen as proof specialisation and professionalization 
is needed. However, according to the Minister of Justice the current 

27  Stated by the IOM (International Organization for Migration) and Meisa, shelter for minor 
victims of trafficking of the Youth Care institution Spirit in Amsterdam.
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offer is appropriate for this specific group, and because of austerity 
measures it is difficult to realise improved protection at the moment. 
Several organisations (Fier Fryslân, Horizon and Humanitas) started an 
initiative to realise specialisation and professionalization in residential 
care by treatment in both an open and closed setting and a specific 
treatment programme covering both loverboy problematic and other 
related or underlying problems.28 

Chain partners29 

National level 

Development of policies
National government
Task Force30

Monitoring of policies
National Rapporteur on Trafficking in Human Beings

Investigation and prosecution
Centre of Expertise on Human Trafficking and Migrant

28  Letter from the Minister of Justice to the Parliament, informing about the Rijksbrede Aan-
pak Loverboyproblematiek 2011 – 2014 (Government-wide Approach Loverboy Problems), 4 July 
2013.
29  M. Kaandorp and M. Blaak (2012), p. 42.
30  The National Task Force Trafficking in Human Beings (Nationale Task Force Mensenhan-
del) was created in 2008 by the Minister of Justice for a period of three years, assigned to combat 
trafficking. The term of the Task Force is prolonged with another three years, until February 
2014. The Task Force signals bottlenecks, initiates policy measures and creates and spreads best 
practices. The main aim of the Task Force is to promote an integrated approach of trafficking, that 
is a broad approach with all partners involved. This approach can involve care, prevention, and 
administrative or criminal approach, nationally and internationally. The basis of the approach is 
the barrier model. This model makes visible which steps trafficker make to be able to practice their 
criminal activities and which organisations play a role in hinder or sanctioning these activities. 
The following organisations are represented in the Task Force: Public Prosecution Service; Ad-
ministration of Justice; National Police; Border Police; Municipalities Amsterdam, Rotterdam, 
The Hague, Alkmaar and Utrecht; Ministries of Security and Justice, Foreign Affairs, Health, 
Social Affairs and Employment; National Rapporteur on Trafficking in Human Beings; CoMen-
sha – La Strada; Immigration Service; Chamber of Commerce.
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Smuggling (EMM)31

National Expert Group Human Trafficking (LEM)32

Investigation Services33

Public Prosecutor’s Office

Shelter and social care
CoMensha – La Strada
Nidos
COA 

Regional Level

Investigation
Regional Information and Expertise Centre (RIEC)34

Shelter and social care
Women’s shelters, assistance by social workers, Youth Care Agency, 
Youth Care institutions, COA’s
Protected Shelter for unaccompanied minor foreigners who are 
(potential) victims, azc’s.

31  Collects information and knowledge in the area of human smuggling and human traffick-
ing, and makes this available to investigation services and other stakeholders. The centre is a 
partnership between the National Crime Squad, the Royal Military Police, the Immigration and 
Naturalisation Service (IND), and the Social and Intelligence Investigation Service.
32  Develops policies in the area of investigation. Publishes the Korpsmonitor Prostitutie & 
Mensenhandel (Corps monitor Prostitution & Trafficking). In this report, the police identifies its 
own weaknesses. It is a steering instrument of and for the police. It provides insight into how the 
work within the police and cooperation with the chain partners proceeds and which
improvements are possible. Four main areas are considered: organisation, supervision, informa-
tion and investigation. Consists of the National Crime Squad, the Border Police, the Ministry of 
Justice, the police academy and the National rapporteur.
33  The police, the Border Police, the Immigration Service, Tax and Customs Administration 
and the Inspection of Social Affairs and Employment.
34  Regional partnerships. The RIECs are a expertise and information hub for (semi) govern-
mental organisations in the field of combating organised crime. Partners in a RIEC may include 
municipalities, the Public Prosecutor’s Office, the police, special investigation and tax authorities. 
The objective is to prevent that criminals are facilitated by the government; avoiding commixture 
of lower and upper world; breaking monopolies, which are constructed using criminally obtained 
capital. Combating human trafficking has been appointed as a priority for the RIECs. Certain 
RIECs participate in a pilot with the EMM on exchanging information.
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Local Level

Investigation/prevention
Municipalities35

Prevention/protection
Schools

Shelter and social care
Centres for Youth and Family36 

35  Municipalities are responsible for municipal prostitution policy. The Mayor is responsible 
for public order and safety within the municipality, and therewith orchestrator of local stake-
holder approach.
36  Centres for Youth and Family arrange the allocation to shelter and care of national minor 
victims.
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SWOT Analysis

Strengths

Participation

• There are many different networks for multidisciplinary cooperation 
(stakeholders’approach, ‘chain management’) in combating 
trafficking. 

• Regional initiatives of cooperation between the police and the social 
work sector, and other relevant parties like municipalities. 

• The police is involved in different stakeholder mechanisms, like the 
EMM, RIEC, Safety Coordination Houses and the Task Force.

• Centre of Expertise on Human Trafficking and Migrant 
Smuggling (EMM): Collects information and knowledge 
in the area of human smuggling and human trafficking, 
and makes this available to investigation services and 
other stakeholders. The centre is a partnership between the 
National Crime Squad, the Border Police, the Immigration 
and Naturalisation Service (IND), and the Social and 
Intelligence Investigation Service.

• National Expert Group Human Trafficking (LEM): 
Develops policies in the area of investigation. Publishes the 
Korpsmonitor Prostitutie & Mensenhandel (Corps monitor 
Prostitution & Trafficking). In this report, the police 
identifies its own weaknesses. It is a steering instrument 
of and for the police. It provides insight into how the work 
within the police and cooperation with the chain partners 
proceeds and which improvements are possible. Four main 
areas are considered: organisation, supervision, information 
and investigation. Consists of the National Crime Squad, the 
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Border Police, the Ministry of Justice, the police academy and 
the National Rapporteur on Trafficking in Human Beings.

• Regional Information and Expertise Centre (RIEC): 
Regional partnerships. The RIECs are an expertise and 
information hub for (semi) governmental organisations 
in the field of combating organised crime. Partners in a 
RIEC may include municipalities, the Public Prosecutor’s 
Office, the police, special investigation and tax authorities. 
The objective is to prevent that criminals are facilitated by 
the government; avoiding commixture of lower and upper 
world; breaking monopolies, which are constructed using 
criminally obtained capital. Combating human trafficking 
has been appointed as a priority for the RIECs. Certain 
RIECs participate in a pilot with the EMM on exchanging 
information.

• “Safety Coordination Houses” (Veiligheidshuizen) is a 
collaborative network which brings together partners from 
the criminal law chain, the care chain, municipal partners 
and administrative bodies in tackling problems. The aim of 
the collaboration is to reduce nuisance, domestic violence 
and crime.

• The National Task Force Trafficking in Human Beings 
(Nationale Task Force Mensenhandel) was created in 
2008 by the Minister of Justice for a period of three years, 
assigned to combat trafficking. The term of the Task Force is 
prolonged with another three years, until February 2014. The 
Task Force signals bottlenecks, initiates policy measures and 
creates and spreads best practices. The main aim of the Task 
Force is to promote an integrated approach of trafficking, 
meaning a broad approach with all partners involved. This 
approach can involve care, prevention, and administrative 
or criminal approach, nationally and internationally. The 
basis of the approach is the barrier model. This model 
makes visible which steps trafficker make to be able to 
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practice their criminal activities and which organisations 
play a role in hinder or sanctioning these activities. The 
following organisations are represented in the Task Force: 
Public Prosecution Service; Administration of Justice; 
National Police; Border Police; Municipalities Amsterdam, 
Rotterdam, The Hague, Alkmaar and Utrecht; Ministries of 
Security and Justice, Foreign Affairs, Health, Social Affairs 
and Employment; National Rapporteur on Trafficking in 
Human Beings; CoMensha – La Strada; Immigration Service; 
Chamber of Commerce.

• The basis of the stakeholders’ approach is the barrier model. This 
model makes visible which steps trafficker make to be able to 
practice their criminal activities and which organisations play a role 
in hinder or sanctioning these activities.37 

The police assesses cooperation with the following partners to be:

Other police teams nationally 
  – sufficient (35.71 pct), 
  – good (35.71 pct), 
  – very good (21.43 pct).

Police teams internationally 
  – weak (21.43 pct), 
  – sufficient (64.29 pct).

37  See attachments ‘Barrier model sexual exploitation’ and ‘Barrier model labour exploitation’.
The Social Investigation Department and the police contributed to the development of the barrier 
model as part of the multidisciplinary approach to fight trafficking in the Netherlands. The bar-
rier model aims to improve the detection of victims and to discourage traffickers. It looks at the 
steps a potential victim follows, or in other words which barriers the victims and the traffickers 
will face in The Netherlands. For each barrier the model lists the main (criminal) activities of 
traffickers. It then describes the so-called shells around a trafficking crime and the core criminal 
group. The first shell is the closest to the crime and the core criminal group and consists of delib-
erate facilitators of criminal activities linked to trafficking. In the so-called second shell are listed 
the deliberate facilitators of criminal activities with limited legal liability or facilitators that might 
not be aware that they contribute to a criminal activity (landlords, tattooists, money changers 
and taxi drivers). In the third shell are listed the facilitators unaware of the crime are listed e.g. 
Chambers of Commerce (issuing permits to work legally in prostitution) or banks. Finally, the 
State institutions covering each barrier in the model are mentioned.
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The Public Prosecutor’s Service 
  – sufficient (50.00 pct), 
  – good (21.43 pct), 
  – very good (28.75 pct).

Social work organisations 
  – sufficient (78.57 pct).

CoMensha 
  – weak (28.57 pct), 
  – sufficient (57.14 pct).

Protected Shelter/reception centres 
  – weak (21.43 pct), 
  – sufficient (71.43 pct).

Municipality 
  – weak (28.57 pct), 
  – sufficient (57.14 pct).

National government 
  – weak (28.57 pct), 
  – sufficient (64.29 pct).

Immigration service 
  – weak (21.43 pct), 
  – sufficient (50.00 pct), 
  – good to very good (28.57 pct).

Tax service 
  – weak (21.43 pct), 
  – sufficient (35.71 pct), 
  – good to very good (35.72 pct).

Chamber of Commerce 
  – weak (21.43 pct), 



22 | NL SWOT

Analysis of the action against trafficking of minors in  The Netherlands

  – sufficient (50.00 pct), 
  – good to very good (21.43 pct).38 

The social workers indicate the cooperation with:
Private institutions: 
  – sufficient (26.92 pct); 
  – good (23.08); 
  – very good (3.85 pct).

Child Protection Board: 
  – sufficient (65.38 pct); 
  – good (11.54);
  – very good (7.69 pct).

Youth Care: 
  – weak (3.85 pct); 
  – sufficient (50.00 pct);
  – good (30.77);
  – very good (7.69 pct).

Schools: 
  – weak (3.85 pct);
  – sufficient (26.92 pct);
  – good (38.46);
  – very good (23.08 pct).

Youth/social work:
  – sufficient (23.08 pct); 
  – good (30.77);
  – very good (11.45 pct).

CoMensha – La Strada: 
  – weak (3.85 pct); 
  – sufficient (23.08 pct);
  – good (42.31); 
  – very good (7.69 pct).

38  Results from the questionnaire for the police, 14 respondents.
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NIDOS: 
  – weak (3.85 pct);
  – sufficient (26.92 pct);
  – good (23.08); 
  – very good (19.23 pct).

Protected Shelter/reception centres: 
  – weak (7.69 pct);
  – sufficient (26.92 pct); 
  – good (26.92); 
  – very good (23.08 pct).

Churches/religious institutions: 
  – weak (3.85 pct);
  – sufficient (26.92 pct);
  – good (19.23 pct); 
  – very good (3.85 pct).

Health care/hospitals: 
  – weak (7.69 pct);
  – sufficient (30.77 pct);
  – good (30.77);
  – very good (15.38 pct).

Police:
  – sufficient (38.46 pct);
  – good (30.77);
  – very good (19.23 pct).

Municipality: 
  – weak (7.69 pct);
  – sufficient (38.46 pct);
  – good (15.38);
  – very good (15.38 pct).39

The stakeholder approach or chain partner cooperation in general has 

39  Results from the questionnaire for the social work, 26 respondents.
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to be improved (police: 78.57 pct, social work: 61.54 pct). Only one 
respondent (police) thinks the chain partner cooperation is insufficient. 
The remaining respondents think the current cooperation is good 
(police: 24.29 pct, social work: 38.46 pct). 

The most effective model of cooperation between institutions is 
‘personally / direct’ (police: 100 pct, social work: 88.46 pct), and not 
‘officially / institutionally’ (police: 0.0 pct, social work: 11.54 pct).40 

Awareness, knowledge, specialisation

• In April 2010 the Rotterdam police started a pilot approach against 
loverboy problematic, of which a media strategy was part.41 In 
2012, the research of this pilot approach was presented in which 
recommendations are made and best practices shared.

• The Centre for Prevention of Criminality and Safety (Centrum voor 
Criminaliteitspreventie en Veiligheid, CCV) made a guideline for 
the approach of loverboy problematic,42 in supporting the action 
plan43 of the Minister of Justice.

• The police monitors its own actions and results in the Korpsmonitor 
Prostitutie & Mensenhandel (Corps monitor Prostitution & 
Trafficking). In this report, they identify their own weaknesses. It 
is a steering instrument of and for the police. It provides insight 
into how the work within the police and cooperation with the chain 
partners proceeds and which improvements are possible. Four 
main areas are considered: organisation, supervision, information 
and investigation.

40  Results from the questionnaire for the police, 14 respondents, and the social work, 26 re-
spondents.
41  The song Laffe Boys (Coward Boys): http://youtu.be/a4Q7lgx-b54.
42  Handreiking aanpak loverboy-problematiek:
http://www.hetccv.nl/binaries/content/assets/ccv/dossiers/loverboys/handreiking_aanpak_lov-
erboyproblematiek.pdf.
43  Rijksbrede Aanpak Loverboyproblematiek 2011 – 2014 (Government-wide Approach Lover-
boy Problems).
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• CoMensha is appointed by government as the central organisation 
that registers potential victims of trafficking, and reports the results. 
This provides knowledge about the visible and reported victims.

• The National Rapporteur on Trafficking in Human Beings and 
Sexual Violence against Children reports on the nature and extent 
of human trafficking and sexual violence against children in The 
Netherlands, and on the effects of the government policies pursued. 
The reports also contain policy recommendations aimed at 
improving the fight against human trafficking and sexual violence 
against children. The National rapporteur has a legal, independent 
status and reports to the Dutch government.

• Because the National Rapporteur signalled differences in judgements 
and imposed penalties in trafficking cases, she recommended the 
specialisation of judges.44 Therefore, since January 2013, trafficking 
cases are handled by a limited number of judges per court district 
to bring together professional knowledge and to be able to make 
targeted investments in the education of judges en legal staff. As 
of 2013, the Netherlands is the first country in the world to make 
human trafficking a specialisation.45 Also, orientation points in the 
interests of consistent sentencing will be developed.

• The traffic police is now made aware and trained in recognising 
trafficking. “They find it difficult to stop a car with two women at 
the backseat – who do not speak a word of Dutch, without a passport 
– to interrogate them. They are now being trained on this.”

44  National Rapporteur on Trafficking in Human Beings (2012a). Jurisprudentie mensenhan-
delzaken 2009 - 2012. The Hague, pp. 175-176.
45  Specialisation of judges – Human trafficking cases are complex. Without specialisation and 
proper training in this field, there is a significant risk that judges will be unable to avoid the pit-
falls. The study shows that in 2010 more than threequarters (77%) of the judges concerned dealt 
with just a single human trafficking investigation. The present case law study has led the National 
Consultative Body for Presidents of Criminal Sectors of Courts (LOVS) to adopt a number of 
measures relating to specialisation and training for judges hearing human trafficking cases. As of 
2013, the Netherlands is the first country in the world to make human trafficking a specialisation.
Source: National Rapporteur on Trafficking in Human Beings. (19 June 2013). Human trafficking 
in the Netherlands: specialised judges on human trafficking cases. Retrieved from:
http://www.dutchrapporteur.nl/about/news/archief/human-trafficking-in-the-netherlands-spe-
cialised-judges-on-humantrafficking-cases.aspx?cp=64&cs=16855.
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Existing preventive and protection mechanisms and services

Police

• Often, minors are not working in the visible prostitution, like in the 
Red Light Districts. Rather, they are prostituted in private houses. 
The Dutch police is able to make fake, undercover, appointments 
with escorts, e.g. via paydates.nl. When the police arrives, they 
explain the person that they want to carry out an inspection. 
Sometimes minors are found during these kinds of checks.

• The police has a picket service and a telephone number where police 
officers can reach their colleagues for advice on what to do in a 
certain situation. “We then pick the signals out of that story and 
can say: get that girl out of the car.” The picket service can also make 
use of an interpreter’s hotline. The service is active 24 hours per day. 
The signals are put into a mutation form, which is sent to the EMM.

Campaigns

• At the end of 2011, the Dutch government presented the Rijksbrede 
Aanpak Loverboyproblematiek 2011 – 2014 (Government-wide 
Approach Loverboy Problems). The action plan announces activities 
aimed at the prevention of loverboy problems, the criminal justice 
approach, enhancement of expertise of professionals in youth care, 
and education for victims about their rights.

• Stichting M. (Report Crime Anonymously), part of Crime Stoppers 
International,46 has a campaign against forced prostitution,47 on the 
initiative of the Ministry of Justice: Schijn bedriegt (Appearances 
can be deceptive). This campaign is targeted on clients of prostitutes 
and asks them to report abuses. The number of reported potential 

46  Crime Stoppers International: http://www.csiworld.org/.
47  Stichting M., forced prostitution: 
http://www.meldmisdaadanoniem.nl/campagnes/gedwongen-prostitutie/.
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exploitative situations has risen with 76 pct this year since the start 
of the campaign. One out of four reported cases concerned minors. 
In 2011, it was one out of eight.48 

• It has also a campaign against child sex tourism,49 on the 
initiative of the Ministry of Justice, the Royal Military Police, 
travel organisation ANVR, ECPAT The Netherlands and 
Plan The Netherlands.

• The Public Health Service (Dutch: GGD) has a programme 
on schools about drugs, alcohol, Internet, sexual transgressive 
behaviour. A virtual desk exists where children can report abuses 
on the Internet.50 

• The We Can Young51 campaign is targeted at prevention of sexual 
transgressive behaviour and loverboy issues. The campaign is 
related to the international WE CAN end violence against women. 
Commissioned by the Ministry of Justice, the film De mooiste chick 
van het web (The most beautiful chick on the web) was developed. 
The film aims to make parents, peers, and teachers aware of the 
risks of social media. It involves an educational package.52 

• Several preventive and awareness raising programmes exist, offered 
by i.a. Humanitas,53 Scharlaken Koord (Beware of Loverboys and 

48  Policy reaction of the Minister of Justice. Beleidsreactie rapporten Intervict en Unicef NL, 
Defence for children - Ecpat NL, 24 October 2013 (2013/14, Kamerstuk 28638 nr. 106).; Nieuws. 
Meer mensenhandelsignalen en minderjarige slachtoffers:
http://www.meldmisdaadanoniem.nl/campagnes/gedwongen-prostitutie/nieuws_2/.
49  Stichting M., child sex tourism: 
http://www.meldmisdaadanoniem.nl/campagnes/kindersekstoerisme/.
50  On Safer Internet Day (2 February 2012) the Dutch Minister of Justice launched the website, 
Meldknop.nl (Report Button) (http://www.meldknop.nl/),. It is a website for youngsters between 
11 and 16 years old, which offers them information, help and advice for when they experience 
something unpleasant on the internet. The banner of the ‘button’ is placed on different websites 
for youngsters, like chat rooms.
51  We Can Young, http://www.wecanyoung.nl/.
52  Mediawijzer (wordplay of Media Wiser and Media Indicator). De Mooiste Chick van het Web 
– een voorlichtingsfilm over de loverboy 2.0: https://www.mediawijzer.net/de-mooiste-chick-
van-het-web-een-voorlichtingsfilm-over-de-loverboy-20/.
53  See for example the comic Gevaarlijke Liefde (Dangerous Love): 
http://www.humanitasrotterdam.nl/tzmadi/pmw/gl/strip/index.html.
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Love Limits),54 Pretty Woman (also in the form of a theatre play), 
and Fier Fryslân. There are many websites available that provide for 
information about sexually transgressive behaviour and loverboy 
problems,55 and lists with signals: checklists.56 Former victims of 
domestic exploitation share their experiences and have awareness 
raising programmes like the Merel van Groningen-project57 and 
Stichting Open Ogen.58 

Social services

According to the police, in general social services for both national and 
foreign victims are sufficient (56.25 pct and 68.75 pct respectively). 

The availability of psycho-social assistance, medical assistance, 
financial assistance, and reintegration programmes is assessed to be 
sufficient with respectively 56.25, 68.75, 68.75, and 50.00 pct.59 

According to the social work, the social services for domestic victims 
are insufficient (53.33 pct). However, 80 pct indicates them to be 
specialised and 60 pct thinks they are effective.60 The social services for 

54  Beware of Loverboys: http://www.preventiescharlakenkoord.nl/beware-of-loverboys/.
55  Youth prostitution: www.jeugdprostitutie.nu; www.scharlakenkoord.nl; www.indeprosti-
tutie.nl; www.defenceforchildren.nl/ecpat.
Loverboys: www.lover-boy.nl; www.bewareofloverboys.nl; www.stoploverboys.nl.
Sexual violence: www.helpwanted.nl; www.seksueelgeweld.nl; www.jeugdenveiligheid.nl; www.
centrumseksueelgeweld.nl.
56  For example: Checklist ‘fout’ vriendje (‘wrong’ boyfriend): 
http://www.preventiescharlakenkoord.nl/beware-ofloverboys/help.; Signaalkaart Loverboys 
(Signal card): http://www.s-hg.nl/uploads/sign_kaart%20loverboy.pdf.
57  The Merel van Groningen-project (also presented during the seminar in The Netherlands):
http://www.merelvangroningenproject.nl/.
58  Stichting Open Ogen (Open Eyes): http://www.openogen.com/website/.; Documentary 
awareness raising movie Onbevoegd Gezag (Unauthorized Authority): http://youtu.be/uYMhm-
jFxkVU.
59  Results from the questionnaire for the police, 16 respondents.
60  Results from the questionnaire for the social work, 26 respondents. Because the question-
naire is filled in partly by social workers working with domestic victims and partly by social 
workers working with foreign victims, only the response of the first group is taken into account 
here.
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foreign victims are indicated to be specialised (63.16 pct).61 
The availability of psycho-social assistance, medical assistance, and 
shelter is assessed to be sufficient to good with respectively 51.72, 57.69, 
and 50.00 pct.62 

There are several organisations that provide shelter, care and assistance 
for victims of exploitation, and offer a wide range of additional services:

• Hotlines for advice and reporting cases of loverboy victims.

• Internet chat sessions.

• Educational, preventive programmes.

• Programmes for girls, but also for boys who either are vulnerable to 
becoming a victim ofexploitation or becoming a loverboy.

• Expertise building for other professionals.

• There are several institutions like Fier Fryslân (hereinafter FF), 
Pretty Woman, Humanitas, Spirit, Steunpunt Huiselijk Geweld 
(Domestic Violence Support Centre), the Public Health Service, 
and Youth Care institutions that offer (crisis) shelter for domestic 
victims with sexually transgressive behaviour, loverboy problems, 
and youth prostitution (generally for youth between 12 – 23 
years). Some offer shelter, some offer ambulatory care, treatment 
programmes, empowerment programmes, etc.

• FF has a protected shelter for foreign minor and adult victims of 
trafficking and their children. Victims that are too vulnerable 
for the centres of COA (the Central Agency for the Reception of 
Asylum Seekers), can be placed here.

• Foreign (minor) victims can also be placed at Spirit, which offers 
mixed shelter for foreign and domestic victims.

61  Results from the questionnaire for the social work, 26 respondents. Because the question-
naire is filled in partly by social workers working with domestic victims and partly by social 
workers working with foreign victims, only the response of the latter is taken into account here.
62  Results from the questionnaire for the social work, 26 respondents.
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• FF gives preventive education about loverboy problems in schools, and 
training in recognising signals of trafficking at Reception Centres.

The protection of foreign minor victims

Shelter

• Because of the disappearance ‘with unknown destination’ (Met 
Onbekende Bestemming – MOB) of a large number of Nigerian girls 
from reception centres, the pilot project ‘Protected Shelter’ started in 
2006 by Nidos (the guardianship organisation for Unaccompanied 
Foreign Minors). From 2007, COA (the Central Agency for the 
Reception of Asylum Seekers) continued this Protected Shelter. 
Unaccompanied foreign minors who are identified as (potential) 
victims of trafficking – i.a. by the Border Police or Nidos – are 
placed in the Protected Shelter.

• In 2012, from general shelters for unaccompanied foreign 
minors, 160 children had disappeared MOB. In contrast, 
from the Protected Shelter almost no minors disappear (less 
than 10 yearly).63 

• Foreign minors that reside in the Protected Shelter receive education 
about their rights, sexual preventive education, and education about 
the risks of becoming a victim of trafficking.

The law

According to the police, trafficking law is strict (92.31 pct), clear (100 
pct), sufficient (92.31 pct), and applicable (100 pct).

Furthermore, it makes it is easier to detect minor victims because 

63  From 2009 to 2011, yearly 130 unaccompanied foreign minors disappeared from general 
reception centres. Source: Letter from the Ministry of Foreign Affairs to Defence for Children 
in response of the request on the grounds of the Freedom of Information Act,11 May 2012 and 7 
May 2013.
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minors are not allowed to work in prostitution. It is possible for the 
police to take action immediately when a minor is detected in
prostitution.

Offering a minor for sexual services is exploitation per definition, 
whereas offering adults is not. It is easier to prove abuse of a minor than 
to prove abuse of an adult victim. It is not necessary in case of minor 
victims to prove the use of force, threat, deception, or any other means 
was used (in accordance with the Palermo Protocol).64

The social workers, however, are less enthusiastic about the legal 
provisions. According to the respondents trafficking law is strict (64.00 
pct), clear (52.00 pct), sufficient (23.00 pct), and applicable (44 pct).65 

Prosecution and protection of victims66

Investigation and prosecution of trafficking in human beings is in the 
hands of the police, the Public Prosecutor’s Office, and in cooperation 
with special investigation services like that of the Tax and Customs 
Administration and the Inspection of Social Affairs and Employment.

• The Public Prosecutor’s Office developed a list of indicators – in the 
context that prostitution of adults is legal in The Netherlands – to 
identify a victim of trafficking. The indicators are not specific for 
children, but can be applied on them too.

Practical tool: when executing investigations or general checks, 
the police uses the list of indicators as a check list. Each indicator 
assigns an amount of points. The amount of points show whether 
there are strong or weak signs that a person is a (potential) 
victim.67 Minors are identified as a vulnerable group of victims in 
the Manual Human Trafficking of the Public Prosecutor’s Office, 

64  Results from the questionnaire for the police, 13 respondents.
65  Results from the questionnaire for the social work, 25 respondents.
66  M. Kaandorp and M. Blaak (2012), pp. 71-81.
67  See attachment ‘Points System’.
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in the Guidelines for criminal proceedings, the Manual for Victim 
Care, and the Manual for auditory and audio-visual recording of 
interrogations.

• A (minor) victim of trafficking can have an informative conversation 
with an investigating officer, before he or she decides to press 
charges.

• The Police and the Public Prosecutor’s Office start investigations as 
soon as there are sufficient investigative indications. The complaint 
of a victim can be helpful, but is not necessary, as trafficking is an ‘ex 
officio prosecutable’ offense. Especially when minors are involved, it 
is not needed for the victim to file a complaint.

• The hearing of victims of trafficking can only be done by certified 
and specialised police officers.

• Minors under the age of 12 are being interrogated in a child friendly 
studio, a special room in which it is possible to record on tape the 
interview. Interrogations of minor victims are always recorded 
audio visually.

• It is possible for a minor victim to be accompanied during 
interrogations by a representative or an adult the minor prefers.

• A minor victim of trafficking usually is not being interrogated in 
court.
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Weaknesses

Participation in Prevention, Protection and Prosecution

General

• Not sharing of information (police: 100 pct, social work: 61.45 pct).

• Lack of knowledge (police: 64.29 pct, social work: 61.54 pct).

• Lack of trust between different parties involved (police: 57.41 pct, 
social work: 19.23 pct).

• Not knowing each other (police: 42.86 pct, social work: 73.08 pct).68

• Bureaucracy hinders the exchange of information.

• Both the police and social work state that they are not acting 
proactive, but reactive. Police: “Sometimes I see a girl and think: 
we should have interfered three years ago. But then it is already too 
late. I see a girl, caught with petty crimes. I see what she looks like 
and think: this is not right. I talk to her and see the common thread 
again: running away from home, places to hang out, residential 
institutions x y z… The society already prepared the girl to fall in 
the hands of a loverboy. Sometimes you let such a girl go, but see her 
again after a few years.”

• Lack of information sharing between social work and the police 
at an early stage, on children with risk behaviour or problematic 
backgrounds.

• The social work mentions that the police does not always respond 
when they report something. This has sometimes to do with priorities 

68  Results from the questionnaire for the police, 14 respondents, and the social work, 26 re-
spondents.
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for the police, both official priorities and personal priorities.

• Many social work organisations do not share essential information 
about their clients with the police. Because of the ‘professional 
confidentiality’ they are afraid they tell too much.

• For social workers, truth finding is not the most important.

National stakeholders’ approach

• In the local action against trafficking, the municipality as 
coordinator is essential. From the report of the National 
rapporteur, Mensenhandel. Effectieve aanpak op gemeentelijk 
niveau (Trafficking. Effective approach at municipal level (2012)), 
it appears that not all municipalities have an anti-trafficking policy 
or developed a partnership with other relevant partners within the 
municipality, like the police, the Public Prosecutor’s Office, Tax and 
Customs Administration, Chamber of Commerce and with shelter 
and welfare institutions.69

• Although structures are present in The Netherlands to link care, 
enforcement, investigation and prosecution in the multidisciplinary 
approach, in practice this proves difficult. The care sector, is not (fully, 
officially) involved in the institutional stakeholder mechanisms.

• There is no organisation with special attention for the position of 
minor victims of trafficking represented the National Task Force 
Trafficking in Human Beings.

• In the Plan van Aanpak 2011-2014 (Plan of Action) of the 
Task Force, only minor victims of loverboys are mentioned. 
Announced measures and activities are not aimed at other 
groups of minor victims of trafficking and do not concern all 
aspects needed for their protection.70 

69  National Rapporteur on Trafficking in Human Beings, Mensenhandel. Effectieve aanpak op 
gemeentelijk niveau (2012b).
70  M. Kaandorp and M. Blaak (2012), p. 43.
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• The RIEC (Regional Information and Expertise Centre) is set up 
to bring information together for criminal investigations. With 
regard to trafficking, signals come from the police, the Ministry 
of Justice, the municipality, the Inspection of Social Affairs and 
Employment, the Tax and Customs Administration, etc. The RIEC 
works on a stakeholders’ approach, or chain management, so that 
there is one place to bring signals together. Together, a case can be 
built: the information of different organisations about one person 
is brought together. Together it can be estimated what would be the 
best approach in a specific case. Sometimes a criminal case is built, 
sometimes a care programme is set up.

• It is difficult to get the information together and to get the people 
motivated to participate. “Many parties within the chain think: 
what can we get out of this? But it is about: what can we put into 
this, how can we do this best?”

• There is a covenant which lays the basis for cooperation and sharing 
information. Outside the covenant there are also signals coming to 
the RIEC, but it is difficult (due to i.a. privacy considerations) to 
bring them in.

• The NGO and social work side is not involved.

• According to the police, with regard to this stakeholders’ approach, 
there is still a long way to go: “The chain management is still far 
away. A lot is to be done in that field. It is all about trust to be able to 
cooperate and achieve the desired results. We also need the results, 
actually, not only trust. A result would inspire us to go on with this. 
But even if we do not achieve results, we have to share information.”

• The EMM collects information and knowledge in the area of 
human smuggling and human trafficking, and makes this available 
to investigation services and other stakeholders. The centre is a 
partnership between the National Crime Squad, the Royal Military 
Police, the Immigration and Naturalisation Service, and the Social 
and Intelligence Investigation Service. According to the police, when 
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the EMM is asked for specific information in a case, nobody seems 
to analyse it. “Nobody is on it. From the information of CoMensha 
it appears by the numbers that there is a specific problem with 
specific groups, but the EMM does nothing, no signalling, and no 
description of data. They do not want a big case such as the Koolvis-
case again.”71 

• Information systems of investigation services are not aligned or 
synchronised. Therefore, the exchange of information between 
them is complicated.

• For example, the EMM does not have a national overview of cases 
concerning minor victims that are dealt with at regional level. 
Furthermore, not all signals of trafficking are brought to the EMM 
by shelter and care institutions. This limits the possibilities to map 
trends and developments, and to act upon them.72

The police assesses the cooperation with the following partners to 
be:
Schools   –no cooperation to weak (50.00 pct), sufficient 
(42.86 pct).

Youth work   – no cooperation to weak (50.00 pct), 
sufficient (42.86 pct).

Churches   – no cooperation (42.86), weak (24.43 pct), 
sufficient (28.57 pct).

Hospitals   – no cooperation (28.57 pct), weak (35.71 
pct), sufficient (24.43 pct).

Community centres  – no cooperation to weak (71.43 pct), 
sufficient (28.57 pct).

71  Koolvis case. Sentenced date: 10 December 2009. Retrieved from: Europa -> Together 
against Trafficking in Human Beings -> Koolvis case, http://ec.europa.eu/antitrafficking/enti-
ty.action;jsessionid=hD6vRTjDbDsK7qnvQZt8Tjy4hGMWvKqLP6WhTjM0gc0TJKXSr1M-
d!1062222535?path=Legislation+and+Case+Law%2FCase+Law%2FKoolvis_case.
72  M. Kaandorp and M. Blaak (2012), p. 76.
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The stakeholder approach or chain partner cooperation in general has 
to be improved (police: 78.57 pct, social work: 61.54 pct).

The most effective model of cooperation between institutions is 
‘personally / direct’ (police: 100 pct, social work: 88.46 pct), and not 
‘officially / institutionally’ (police: 0.0 pct, social work: 11.54 pct).73 

Awareness, knowledge, specialisation

• “Within the trafficking unit of the police, more investigators are 
necessary that are specialised in hearing victims and in lengthy 
interrogations, and do not have a 9 to 17 mentality. There are officers 
placed at the unit that used to work at the streets and are not used 
to show empathy for victims. They are short sighted and treat the 
victim bluntly.”74

• With regard to specialisation of social workers to work with minor 
victims, the social work assessed it to be: sufficient – 24.00 pct, 
insufficient – 56.00 pct. 20 pct indicated not to know.

• With regard to legislation, social workers find it difficult that 
migration law and procedures change all the time and leave it to 
legal experts of the organisation.

Prevention75

76.92 pct of the social workers indicate that preventive activities like 
awareness raising are not sufficiently available for domestic victims.76

73  Results from the questionnaire for the police, 13 respondents, and the social work, 26 re-
spondents
74  Results from the questionnaire for the police, 13 respondents.
75  M. Kaandorp and M. Blaak (2012), p. 45.
76  Results from the questionnaire for the social work, 26 respondents. Because the question-
naire is filled in partly by social workers working with domestic victims and partly by social 
workers working with foreign victims, only the response of the first group is taken into account 
here.
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84.62 pct of the social workers indicate that preventive activities like 
awareness raising are not sufficiently available for foreign victims.77

• In The Netherlands, preventive activities are mostly aimed at 
(potential) victims of the loverboy method.

• There are almost no activities aimed at potential loverboys.

• There are almost no activities aimed at cross-border trafficking 
of minors. There is no education on this issue for unaccompanied 
foreign minors at reception centres (azc’s) and other institutions for 
these minors. Only in the Protected Shelter education about their 
rights and risks is given.

• Prevention also means reducing or taking away the demand for 
services provided by exploited people. Therefore, it is important to 
cooperate with sectors in which exploitation takes place. However, 
there is too little supervision on the sex industry, for example 
on unlicensed companies, the escort branch and homeworkers. 
Precisely here illegal prostitution takes place, including child 
prostitution.

Protection

Detection and identification of the victim

• According to both social work and the police, the identification and 
detection of minor victims is difficult.

• According to the police, a lot of exploitation is not yet visible to 
them. Especially the situations in which minors are involved is an 
unknown world.

• It is more difficult to detect minors because minors are mostly 

77  Results from the questionnaire for the social work, 26 respondents. Because the question-
naire is filled in partly by social workers working with domestic victims and partly by social 
workers working with foreign victims, only the response of the latter is taken into account here.
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residing illegally in The Netherlands, and minors are mostly 
exploited in the illegal prostitution sector.78

• Children are more streetwise. It is sometimes difficult to see whether 
a girl is 16 or 20.

• According to the police, the first time they see the victims, they 
already reached majority. However, many of them came to the 
countries ‘of destination’ when they were still minors. The so called 
grooming phase also already started during their minority. This 
is one of the problems the police encounters: they did not see the 
victims when they were minors.

• According to the social work, often it is not looked at the age of a girl 
in prostitution. They are working behind the windows as soon as 
they are 18 plus one day. That means that they were recruited before 
18 and thus victim when they were still a minor.

Registration of victims

The extent and nature of minor victims is not known.

• Certain relevant organisations like Youth Care and Nidos do not 
(have the obligation to) report minor (potential) victims that they 
are assisting to CoMensha for registration. The current figures do 
not cover the number of current visible victims. According to the 
social work, a reporting code or covenant would be desirable 
(100.00 pct). 76.92 pct indicates that a reporting obligation would 
be desirable.79

• The age of the victim is registered at the moment of identification. 
Most detected victims are between 18 and 23 years old. It is very well 
possible that they were minor when the exploitation or recruitment 
started.

78  Results from the questionnaire for the police, 13 respondents.
79  Results from the questionnaire for the social work, 26 respondents.



40 | NL SWOT

Analysis of the action against trafficking of minors in  The Netherlands

Knowledge
• The police indicates that not all colleagues would recognise a minor 

victim.

• Expertise is not widely spread and secured. Police: “I go to the 
quarters and neighbourhoods to approach my colleagues, my 
partners. When they have signals, they can report them to me. Then 
I give them feedback and advice. However, I am the only person 
at ‘de Wallen’ (the red light district in Amsterdam) who sets out 
these lines. When I would be gone, there is nobody to pick this up. 
Knowledge, know how, contacts would be gone as well. This should 
be organised better. It should not only be me doing this. It should be 
normal to work like this for everybody.”

• There is no education on trafficking in the basic police training.

• According to specialised care organisations, Youth Care institutions 
that provide for general, generic youth care have little knowledge 
about victims of trafficking. With regard to specialisation in being 
able to recognise signals of trafficking, the socialwork assessed 
it to be: sufficient (32.00 pct), insufficient (48.00 pct). 20 pct 
indicated not to know.

Perception
• One of the problems in the identification of victims is the problem 

with definitions regarding trafficking. People think that, to define a 
person as a victim of trafficking, that person has to be forced into the 
exploitative situation. However, the element of ‘force’ does not to be 
involved to define a person as a victim. The only essential element is 
that of exploitation. Even when for example a prostitute states to do 
the job out of supposedly ‘free will’, if she has to hand over a certain 
amount of her earnings to someone else, you can already define this 
as exploitation, and hence trafficking.

• According to the social work, related to the above, there is a problem 
of perception. People have to understand what force or suppression 
is, and that it is not easy for a victim to run away from the situation.
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• Often, the image of a victim is very black and white. Although 
youngsters can have problematic behaviour, they are still victim. 
Many youngsters do not see themselves as a victim, but that does 
not mean that they do not need care and legal assistance.

Follow up of signalling
• The follow up of secondary signals of trafficking (e.g. ‘soft signals’) 

by institutions that are not directly involved but do play a role in 
the identification of victims (e.g. the Chamber of Commerce) is 
problematic.

• According to the police, because there are many organisations 
involved, professionals do not know where to report signals, whether 
it is the right place, and what will happen with their information. 

• Even if signals are detected by relevant institutions, no follow up 
(for example referral) is given as it is not clear ‘who is responsible, 
who should act’.

The protection of minor victims
• Action against trafficking, on the level of both the police and social 

work, focuses on foreign adult victims.

• In The Netherlands, prostitution of adults (18+) is legalised and 
regulated in 2000. One of the ideas behind it was that it would 
be more transparent, visible, and that authorities could control 
prostitution better. For example, a person that wants to work as a 
sex worker should register him/herself. According to research of the 
national police, it is doubtful whether these administrative actions 
really impose barriers, as a minor can register him/herself with a 
false passport.80

80  Report from the Dutch National Crime Squad about signalling trafficking in the licensed 
prostitution sector. Schone Schijn:De signalering van mensenhandel in de vergunde prostitutie-
sector, KLPD - Dienst Nationale Recherche, 1 July 2008, pp. 18, 95.
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• According to the social workers, in contrast to the police, 
trafficking law is unclear (48.00 pct), insufficient (77.00 pct), and 
inapplicable (56 pct).81 

The protection of foreign minor victims
47.37 pct of the surveyed social workers indicate the social services 
for foreign victims are sufficient. 31.58 pct think they are effective.82

Eastern European victims
• A growing group of minors from Eastern European Countries 

(like Hungary, Romania, Poland and Lithuania) are detected by 
the police in The Netherlands. They disappear before a guardian 
and shelter is arranged for them. These children are vulnerable to 
become victim of trafficking (again).83

Protected Shelter
• Foreign minor (potential) victims are placed in the Protected 

Shelter (Jade, shelter of the Central Agency for the Reception of 
Asylum Seekers (COA) for unaccompanied foreign minors who are 
potential victims or at risk of trafficking.)

• According to some, in the end the children at Jade do not seem 
to fall under the responsibility of a single organisation. No single 
partner involved takes the full responsibility. Nidos and COA claim 
they are responsible for the children, but in practice they point at 
each other and pass their responsibility.

• The victims are not reported to CoMensha.

• Their guardians do not motivate them to file a complaint with the 
police.

• There is no insight in the problems of these victims.

81  Results from the questionnaire for the social work, 25 respondents.
82  Results from the questionnaire for the social work, 26 respondents. Because the question-
naire is filled in partly by social workers working with domestic victims and partly by social 
workers working with foreign victims, only the response of the latter is taken into account here.
83  M. Kaandorp and M. Blaak (2012), p. 67.
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• There are no provisions like trauma recovery programmes.

• It is not monitored how the institution is functioning.

• Also the protection gap that exists when a foreign minor victim 
becomes 18 is mentioned. The Protected Shelter is for foreign 
potential victims under eighteen. After that, they move on to the 
general reception centre for asylum seekers (Dutch: azc) with far 
less protection measures. Potential victims that just turned 18 
disappeared from the general reception centre and were at risk of 
becoming a victim again. Now the Protected Shelter has certain 
special mentors that guide the pupil from the Protected Shelter 
to the azc when they turned 18, and check them and their needs. 
However, there are not enough of these special mentors. Some care 
coordinators of COA do not visit their clients in the azc; they do not 
integrate the azc in their work as there is too little capacity for them 
to do that. In general the gap between the Protected Shelter and the 
general, open azc remains large.

General shelters
• From general shelters for unaccompanied foreign minors, children 

disappear with unknown destination (MOB – Met Onbekende 
Bestemming). These children are vulnerable to become victim 
of trafficking. In 2012, 160 children had disappeared MOB. In 
contrast, from the Protected Shelter almost no minors disappear 
(less than 10 yearly).84

• Sometimes, the police is informed to late about disappearances 
(sometimes after three days). Often, traces of the minor have then 
been wiped out.85 

84  From 2009 to 2011, yearly 130 unaccompanied foreign minors disappeared from general 
reception centres. Source: Letter from the Ministry of Foreign Affairs to Defence for Children 
in response of the request on the grounds of the Freedom of Information Act,11 May 2012 and 7 
May 2013.
85  M. Kaandorp and M. Blaak (2012), p. 67.
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The protection of national minor victims

According to the social work, the social services for domestic victims 
are insufficient (53.33 pct).86

• The loverboy phenomenon has been an issue in the Netherlands for 
more than fifteen years. The term, however, causes that loverboys 
are not perceived as human traffickers. 

• Their victims are not perceived as victims of trafficking. Instead, they 
are seen as girls experiencing the typical problems of adolescence.

• Therefore, at present time, care for these underage victims of 
domestic trafficking is inadequate.

• Professionals working in care for minors are not yet sufficiently 
aware of domestic trafficking. The expertise to recognise underage 
victims of domestic trafficking appears to be lacking in the youth 
care sector. No specialisation on the subject exists and not enough 
is being invested in training. Nor is any specialist care package 
available.

• The lack of training has repercussions on registration. It is plausible 
to assume that failure to recognise or acknowledge these victims of 
human trafficking results in underreporting.

• According to the National rapporteur, as a result, at the moment The 
Netherlands does not comply with the various European directives 
regarding the protection of minor victims of sexual exploitation.87

• From shelter institutions, both open and closed settings, minors 

86  Results from the questionnaire for the social work, 26 respondents. Because the question-
naire is filled in partly by social workers working with domestic victims and partly by social 
workers working with foreign victims, only the response of the first group is taken into account 
here.
87  See also in English: ‘Human trafficking is happening here’, Fact sheet accompanying the 
Ninth report of the National Rapporteur on Trafficking in Human Beings, http://www.nationaal-
rapporteur.nl/Images/factsheet-ninth-report-nationalrapporteur_tcm63-513422.pdf. p. 3.
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disappear. In 2010, 780 youngsters were reported to be disappeared. 
According to the social work, they do not want to be found back.88

• Minor victims of domestic trafficking are placed in diverse shelter 
institutions. In recent years, it is worked on more places for them, 
but the amount of places in institutions with specialised treatment 
offer is still limited.89 

Shelter

• When a victim is identified in the evening or the night, sometimes 
the police lets the victim stay overnight in a police cell. This is not 
the right place for traumatised minor victims. Also, ‘emergency 
beds’ and 24-hours service are available at different shelters.

• According to both the social work and the police, with regard to boys 
it is difficult to arrange proper care for them. Boys are sometimes 
even more traumatised than girls.

The police assesses the availability of shelter weak (37.50 pct) to 
sufficient (43.75 pct).90

Return and reintegration91

• Only a few minor victims of trafficking return to the country of 
origin. Most of them are for Eastern Europe.

• Generally, little or no cooperation takes place between shelters from 
the country of destination and the country of origin.

• There is no transfer of the child directly from the Dutch guardian to 
the persons or institutions that take over guardianship.

88  M. Kaandorp and M. Blaak (2012), p. 66.
89  Ibid., p. 70.
90  Results from the questionnaire for the police, 16 respondents.
91  M. Kaandorp and M. Blaak (2012), pp. 69-70.
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• From The Netherlands, there is no view on the position of the 
returned minor after voluntary or forced return.

• It is also unclear how the risk of re-trafficking is tackled.

The police assesses reintegration programmes to be weak (37.50) to 
sufficient (50.00). 43.75 pct of the police assesses return programmes 
to be weak. Another 43.75 pct indicates return programmes to be 
sufficient. 92 

The social work assesses reintegration programmes to be weak (69.23 
pct). 69.23 pct indicates return programmes to be weak. 93

Protection of witnesses
According to the police, the protection of witnesses is weak (50.00 
pct).94

The response of the social work is not unequivocal: 15.38 pct states such 
protection does not exist, 15.38 pct indicate it to be very weak, 38.46 pct 
assesses it to be weak, 30.77 pct says it to be good.95

Protection against re-trafficking
The social work is unequivocal about the level of recovery of the victim: 
none (4.00 pct), low (32.00 pct), sufficient (52.00 pct), high (8.00 pct), 
very high (4.00 pct).

The chance to fall victim of trafficking again is large (police: 61.54 pct, 
social work: 72.00 pct). Reasons of re-trafficking are assessed to be 
i.a. naivety, psychologically and socially dependency on loverboy, not 
feeling able to make a choice, social isolation, emotional or psychological 
problems, the social group or culture, having grown accustomed to 
the money, prostitution became a familiar world, difficult to leave 
the network, having lost pride and self-esteem, no future perspective, 

92  Results from the questionnaire for the police, 16 respondents.
93  Results from the questionnaire for the social work, 26 respondents.
94  Results from the questionnaire for the police, 16 respondents.
95  Results from the questionnaire for the social work, 26 respondents.
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and bad experiences with the police and/or social work. Overall, the 
reasons for starting to work in prostitution are still there. Furthermore, 
after turning 18, minor victims lose their special protection but are not 
ready yet to be independent. After care is insufficient. There is a lack of 
specialised care, and too much general, generic care offer. There is no 
care based on diagnosing. Too little care and shelter is available.96

Prosecution

Priority and capacity

• According to the police, their focus is very much on the victim. 
Therefore they cannot focus enough on the offenders and almost 
never end up with a suspect. In every individual case they have to 
stop the investigation. They find this very frustrating. “We do hand 
over the victim to care organisations, but fighting the trafficking we 
fail in.”

• ... while trafficking is an ‘ex officio prosecutable’ offense, and the 
testimony of the victim is not necessary. According to trafficking 
expert of the National Crime Squad Henk Werson: “Compare it 
with the investigation of drug trafficking. Then, the bag of drugs 
is also not asked any questions. The proof and information has to 
come from the suspect.”97

• According to both the police and social work, much attention is 
paid to adult European victims. It is worrisome that minor victims 
from Africa and China do not enjoy priority. Too little is done in 
investigating cases of African victims.

• To the social work, it appears that the police is sometimes reluctant 
to take up the complaint of victims that are not yet exploited. 

96  Results from the questionnaire for the police, 13 respondents, and the social work, 25 re-
spondents.
97  H. Werson, De fatale fuik: Achter de Schermen van Mensenhandel en Gedwongen Prostitutie 
in Nederland, 2012, p. 317.
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Also, complaints of loverboy victims are not always taken up. It is 
not known whether this is due to lack of capacity, lack of time or 
because the police expects to have little investigative indications. 
It also depends on the knowledge and specialisation of the police 
officer.98

• “Filing a complaint is not safe. Often the police even discommends 
filing a complaint.”99 

• Capacity for investigation and prosecution is a major concern 
for the police. According to the Korpsmonitor Prostitutie & 
Mensenhandel 2010 (Corps monitor Prostitution & Trafficking), 
not all police corpses have enough personnel that is educated and 
certified to professionally approach victims of trafficking.100 The 
police organisation is reorganised per January 2013 (from regional 
corpses to one national police), which might offer the opportunity 
forimprovements. However, in the end sufficient personnel 
and financial means are needed to effectively exercise criminal 
investigations of trafficking.101 

Knowledge and specialisation

• The aggravating circumstance in cases the victim was still a 
minor does not always lead to higher punishments, as is shown in 
research of the National rapporteur. It happens that cases in which 
the element of force was absent leaded to reduced sentences. This 
in not in accordance with (inter)national trafficking legislation in 
which it is provided that the element of force is not compulsory 
when the victim is a minor. Also the fact that the victim is younger 
than 16 years is not always taken into account in the decision on the 
sentence.102 

98  M. Kaandorp and M. Blaak (2012), p. 78.
99  Results from the questionnaire for the social work, 24 respondents.
100  H. Werson and A. Den Hertog, Korpsmonitor Prostitutie en Mensenhandel 2010, 2011, p. 
117.
101  M. Kaandorp and M. Blaak (2012), p. 76.
102  National Rapporteur on Trafficking in Human Beings (2012a), p. 173.
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Protection during criminal procedures103

• According to international legislation, the interrogation of minor 
victims must take place without delays and limited in number.104 In 
practice, the victim is being heard three to four times, by different 
persons, intermittently during a certain length of period.

• Although police investigators are educated in interrogating victims 
of trafficking, none of them is specialised in the interrogation of 
minors.

• According to several professionals, the interrogations are very 
burdensome for minor victims. Often, the defending party 
(offender) will try to prove the unreliability of the statements of the 
victim. During criminal procedures, the psychological burden on 
the victim is heavy.

• The criminal investigation and following procedures can take a 
long time, sometimes more than one year. Cases of cross-border 
trafficking can take even longer as cooperation of foreign authorities 
is necessary.

• Social workers indicate that some victims get the idea that their case 
does not enjoy priority because of the long duration.

• Victims sometimes remain in uncertainty for a long time and are 
afraid to be confronted with, and have to watch out for the offender.

• Victims are often not informed about the progress of the procedures. 
According to the social work, it happens that the victim has to read 
the verdict in the newspaper.

103  M. Kaandorp and M. Blaak (2012), p. 79.
104  Article 35 of the Council of Europe Convention on the Protection of Children against Sex-
ual Exploitation and Sexual Abuse, and article 15, par. 3 of Directive 2011/36/EU.
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Opportunities

Participation

National stakeholders’ approach

• Although bottlenecks are defined in the current stakeholder 
cooperation, it is generally believed that the stakeholders’ approach 
would be a very effective measure against trafficking (in minors).

• “The stakeholders’ approach, the chain management, needs time to 
develop, but it is good many organisations are so much on top of 
this, focused on this, learn to know each other and speak to each 
other – for example here during this seminar.”

• Despite current bottlenecks, the very creation and existence of 
cooperative networks provides for opportunities in improving 
action against trafficking (in minors). There are different networks 
in which partners involved in the fight against trafficking work 
together, like the National Task Force Trafficking in Human Beings, 
EMM, the RIEC, and Safety Coordination Houses.

• Different organisations involved have different insights. Victims 
therefore can end up in different dossiers. When these different 
organisation work together, pieces of information can be brought 
together to build a case.

• Example: Proof and truth finding is a problem for the police 
in trafficking cases. According to the social work, for example 
during psycho-therapy, much information is exposed by the 
victim that did not come out during the interrogations by 
the police. It also depends on the phase of the process where 
the victim is in. If social work and the police work together, 
they can provide each other with information that is helpful 
during the criminal investigation of the case.
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• Also other organisations should be involved in action against 
trafficking (in minors). It also succeeded to involve the hotel and 
restaurant industry.

• It should be measured how this works and functions and which 
results are achieved.

• There is no organisation with special attention for the position of 
minor victims of trafficking represented the National Task Force 
Trafficking in Human Beings. However, recently the Minister 
of Justice was advised to extend the institution of the Task Force 
with a third term. As the National rapporteur advised to have an 
organisation with special attention for the position of minor victims 
of trafficking represented in the Task Force, the Minister stated that 
(Youth) Care institutions would be included the third term.105

• The (Youth) Care chain is not sufficiently linked with the Justice 
chain. According to the National rapporteur, directing this 
stakeholders’ approach from the Safety Coordination Houses could 
be a solution as in this network both ‘chains’ are already brought 
together.106

• Personal contacts with the foreign police are helpful. Now that 
during the seminar the Romanian and Dutch police have met, they 
indicated they would probably contact each other in a case in which 
the two countries are involved, for example with regard to checking 
the identity of a potential victim.

38.46 pct of the social workers indicate that there is no cooperation with 
private institutions, another 11.54 pct indicates there is no cooperation, 
but this would be useful.

46.15 pct indicates that there is no cooperation with ngo’s, another 
19.23 pct indicates there is no cooperation, but this would be useful.

105  Policy reaction of the Minister of Justice, (2013/14, Kamerstuk 28638 nr. 106).
106  See also in English: ‘Human trafficking is happening here’, p. 7.
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23.08 pct indicates that there is no cooperation with youth/social work, 
another 7.69 pct indicates there is no cooperation, but this would be 
useful.
7.69 pct indicates that there is no cooperation with CoMensha – La 
Strada, another 19.23 pct indicates there is no cooperation, but this 
would be useful.

15.38 pct indicates that there is no cooperation with NIDOS, another 
26.92 pct indicates there is nocooperation, but this would be useful.

15.38 pct indicates that there is no cooperation with Protected Shelter/
reception centres, another

15.38 pct indicates there is no cooperation, but this would be useful.

26.92 pct indicates that there is no cooperation with churches/religious 
institutions, another 23.08 pct indicates there is no cooperation, but 
this would be useful.

19.23 pct indicates that there is no cooperation with health care/
hospitals, another 11.54 pct indicates there is no cooperation, but this 
would be useful.

23.08 pct indicates that there is no cooperation with former victims, 
another 30.77 pct indicates there is no cooperation, but this would be 
useful.

15.38 pct indicates that there is no cooperation with the municipality, 
another 15.38 pct indicates there is no cooperation, but this would be 
useful.

30.77 pct indicates that there is no cooperation with international 
organisations/partners, another 26.92 pct indicates there is no 
cooperation, but this would be useful.107 

107  Results from the questionnaire for the social work, 26 respondents.
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National Referral Mechanism

• The development of a National Referral Mechanism (NRM) could 
help solve the question ‘who is responsible, referral to whom’ when 
signals of trafficking are detected. This is advised by the National 
rapporteur in her Ninth Report on Trafficking in Human Beings 
(Negende Rapportage Mensenhandel (2013))108. The Minister of 
Justice intends to develop such a mechanism.109

• The NRM should cover responsibilities and cooperation of all 
parties involved at all levels and stages; from first detection to after 
care or return to the country of origin.

• There exist many different regional initiatives of cooperation 
between the police and the social work sector, and other relevant 
parties like municipalities. These types of cooperation can be better 
secured by means of a NRM.

• The exchange of information between police and social work, 
in both directions, is not always working well. The NRM could 
provide for a framework which makes clear the responsibilities or 
obligations of both parties on how and when to act.

108  See also in English: ‘Human trafficking is happening here’, p. 4.“[...] If government agencies 
encounter possible victims of human trafficking they need to know what to do to protect them. 
The victims must also be registered. Although government agencies in the Netherlands carry out 
good work there isno single comprehensive document that clearly defines who should do what 
and when, and how, to protect the victims.The documents that do exist are barely accessible, frag-
mented and not binding. Change is needed here. The National rapporteur recommends that the 
Minister of Security and Justice should ensure the development of a national referral mechanism, 
a comprehensive document which includes work and procedural protocols
for the protection of victims.”
109  Policy reaction of the Minister of Justice, (2013/14, Kamerstuk 28638 nr. 106).
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Awareness, knowledge, specialisation

Research

• The research and recommendations of the National rapporteur 
offer the opportunity to improve knowledge on trafficking and to 
improve policies.

• CoMensha is appointed by government as the central organisation 
that registers potential victims of trafficking, and reports the 
results. However, many (especially minor) victims are not visible 
yet. According to the National Rapporteur:110

• The age of the start of becoming a victim should be registered as well, 
in order for a clearer image of the extent and nature of trafficking 
of minors.

• All organisations working with minor (potential) victims of 
trafficking should report to CoMensha.

• Other research is conducted by universities, higher professional 
education, the Scientific Research and Documentation Centre of 
the Ministry of Justice (WODC), national knowledge institute and 
advice bureau in the field of welfare, participation, social care and 
social security MOVISIE, the Centre for Safety and Prevention of 
Criminality (CCV), the IND for the European Migration Network 
(EMN), administrative reports of institutions like the RIEC, EMM, 
the National Crime Squad.

Society
• Society must be made aware.

• In The Netherlands, the government’s campaign against domestic 
violence is broadly disseminated. Something similar could be done 
on trafficking.

110  National Rapporteur on Trafficking in Human Beings (2012c), pp. 225-226.
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• Society should be made aware that trafficking in human beings is 
not smuggling, and that trafficking is like slavery.

Professionals

• Trafficking is not part of the basic police training. However, 
currently the students of the National Crime Squad receive a two 
day course on trafficking, as a pilot.

• Professionals like guardians should be trained and receive specialist 
trainings. There are some initiatives in this field, like training for 
Youth Care-staff concerning loverboy issues, and training for staff 
of the Central Agency for the Reception of Asylum Seekers (COA) 
by the Centre of Expertise on Human Trafficking and Migrant 
Smuggling (EMM) and CoMensha.

• Currently, there are talks between the Ministry of Justice and Youth 
Care on how the registration of loverboy victims can be improved, 
as well as how to increase the preparedness of victims to file a 
complaint.111

• Several organisations (Fier Fryslân, Horizon and Humanitas) 
started an initiative to realise specialisation and professionalization 
in residential care by treatment in both an open and closed setting 
and a specific treatment programme covering both loverboy 
problematic and other related or underlying problems.112

• The staff of the Immigration Service is trained in recognising 
signals of trafficking. 

• Working with victims of trafficking is now part of the education of 
social workers, social work new style. This creates opportunities to 
work on signalling and to be proactive rather than reactive in action 
against trafficking.

111  Policy reaction of the Minister of Justice, (2013/14, Kamerstuk 28638 nr. 106).
112  Rijksbrede Aanpak Loverboyproblematiek 2011 – 2014 (Government-wide Approach Lov-
erboy Problems).
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• With regard to labour exploitation, a risk analysis model of the 
Social and Intelligence Investigation Service is available, so that 
companies can recognise trafficking. Such a model could be made 
available on trafficking in general.

Prevention

• Social media is a danger, but the very same social media can also be 
used to raise awareness about these dangers.

• Children take up each other’s behaviour very easily. Therefore 
peer to peer education could be a solution. In 2013 the Make IT 
Safe project started, a project of peer2peer education on internet 
security, tackling different issues of online abuses.113

• The Minister of Justice is investigating whether it is possible for 
the police to use fake internet profiles in their investigation to 
paedophiles or traffickers. By this means, groomers can be traced 
before a child really becomes a victim.114 This is currently not 
possible as the police officer behind the fake profile would be an 
adult. Legally, the alleged paedophile or trafficker did nothing 
wrong.115

• However, according to some critics the minister should better point 
the police to the existing legal possibilities, stress to take reports 
of parents seriously, and to share information on suspects with 
colleagues nationally. The use of a fake profile could be used to frame 

113  In January 2013 the Make IT Safe project started. The Peer Expert Training project is a 
two-year project, carried out by ECPAT in five countries (Germany, Belgium, Austria, United 
Kingdom and The Netherlands).
114  Policy reaction of the Minister of Justice, (2013/14, Kamerstuk 28638 nr. 106).
115  In 2012, a case in which the police trapped a paedophile by making use of a fake internet 
profile (the police pretended to be a fifteen year old boy) was dismissed by the judge as legally the 
alleged paedophile did nothing wrong. The law only refers to abuse of minors, and the investigat-
ing officers behind the profile are actually adults.
See also: Metro.UK. Sweetie and Terre des Hommes: Is paedophile sting a new form of vigilantism?:
http://metro.co.uk/2013/11/06/sweetie-and-terre-des-hommes-is-paedophile-sting-a-new-form-
of-vigilantism-4175616/.
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a suspect, but subsequently the police has to find real evidence. They 
have sufficient investigative means to gather such evidence: tapping 
of telephone and computer, observe, hear witnesses, and 24hrs 
police surveillance in high risk chat rooms.

Protection

Protection of foreign minor victims

• As pointed out above, there is a protection gap between the Protected 
Shelter, for foreign minor (potential) victims of trafficking, and 
the general reception centre. Victims that turn 18 are therefore 
vulnerable. Recently the Protected Shelter created a special mentor 
to look after these pupils.

• In general there is a protection gap for foreign minor (potential) 
victims of trafficking as the guardianship of Nidos ends when they 
turn 18. For Dutch children that are under guardianship, this can 
be extended until they reach the age of 23. This measure could 
also be applied to foreign children that still need extra protection 
and assistance. Guardianship could also be converted into special 
mentorship, which has no age limit.

• Chapter B8/3.1 of the Aliens Act provides that victims of trafficking 
do not have to file a complaint in case the victim in under serious 
threat, or is not able to do so because of medical or psychological 
disability. This arrangement could be adjusted to the vulnerable 
position of minors, so that minors could also be covered by this 
particular exemption Subsequently, minor victims that are not able 
to file a complaint are then eligible to apply for a residence permit 
on humanitarian grounds (Chapter B9/10), which is otherwise not 
possible.116

116  In reaction to the Children’s Rights Year Report (2011) of Defence for Children, the State 
Secretary of Health, Wellbeing and Sports reacted: ‘foreign minors, of which victimhood can be 
assumed but who are not able to cooperate with the authorities, should be eligible to apply for a 
residence permit on humanitarian grounds.’ Source: Letter of the State Secretary of Health, Well-
being and Sports, 6 October 2011, Jaarbericht Kinderrechten 2011.
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• The Immigration Service could make decisions on the basis of the 
victimhood of the person, apart from the criminal investigations 
and outcomes in the case. This is possible with the residence permit 
on humanitarian grounds, if there is the political will.

Return to the country of origin

• According to the IOM (International Organization for Migration), 
shelter and assistance in Eastern European countries is adequate for 
returning minor victims of trafficking. With the help of European 
subsidies, special programmes are developed.117

• Together with other organisations, FF works on the improvement of 
return programmes for foreign victims.

Prosecution

Proof/truth finding

• Filed complaints could be analysed by the EMM to discover the 
common thread and find investigative indications. Currently, 
this is not done. For example, current filed complaints of minor 
(potential) victims from Guinea almost all lack investigative 
indications. Therefore their cases end in a decision not to prosecute. 
Investigating all these filed complaints could lead to investigative 
indications.

Legal framework

• According to the police, international conventions, protocols and 
directives give more competences to the police and other authorities 
to take action against trafficking.

117  M. Kaandorp and M. Blaak (2012), p. 69.



60 | NL SWOT

Analysis of the action against trafficking of minors in  The Netherlands

• In the Rantsev-case118 it is acknowledged that trafficking is a 
violation of human rights if the State does not act against it. Human 
rights have to be applied in trafficking cases and the protection of 
victims (and migration control cannot override the protection of 
human rights).

• The EU Anti-Trafficking Directive (2011/36/EU )119 provides for 
special protection measures with regard to minors. This directive 
offers the opportunity to hold States accountable in protecting 
them.

• Directive 2011/36/EU states that an assessment has to be made of 
the chance of retrafficking.120 The State has to act upon the directive, 
thus the directive maybe leads to diagnosing potential victims. 
Diagnosing (potential) victims would be a solution. Diagnosis is 
important in 1) offering the right form of assistance; and 2) it can be 
used in the criminal case. It could also help to prove the victimhood 
of a person regardless the outcome of the criminal investigations 
and court case.

• Also, Directive 2011/36/EU states that secondary victimisation 
should be prevented.121 According to the police, currently some 
officers judge the behaviour of victims in a strange manner, and ask 
the victims strange questions. They do this because of ignorance 
of what is the matter with the victim. Psychological/psychiatric 
diagnosis should be in the dossier, just like physical injuries are 
mentioned in dossiers in criminal cases, so that the police can take 
this into account.

118  ECHR: Case of Rantsev v. Cyprus and Russia.
119  Directive 2011/36/EU of the European Parliament and of the Council of 5 April 2011 on 
preventing and combating trafficking in human beings and protecting its victims, and replacing 
Council Framework Decision 2002/629/JHA.
120  Directive 2011/36/EU, preamble recital 19: Furthermore, on the basis of an individual risk 
assessment carried out in accordance with national procedures, victims should be protected from 
retaliation, from intimidation, and from the risk of being re-trafficked. For the child, article 14, 16 
mentions an assessment of the special circumstances of each particular child victim and its best 
interests in their assistance, support and protection.
121  Directive 2011/36/EU, preamble recital 20, article 12, par. 4.
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• Directive 2011/92/EU, on combating the sexual abuse and sexual 
exploitation of children and child pornography, is to be implemented 
by 18 December 2013. This directive also takes Internet into account 
and it gives the police more competence to take action in this area.
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Threats

Participation in Prevention, Protection and Prosecution

General

• Legislation on privacy is, according to the police, an advantage for 
offenders, and a bottleneck for the authorities. The exchange of 
information is hindered because of this legislation. Changing this 
is close to impossible.

International cooperation

• The request for information with the police of the country of origin 
of the victim is problematic.

• “We as the police do not have a good information position. It is 
really difficult for us to get information.”

•  If the Dutch police makes an official request for information about 
a potential victim, it will be recorded in the ‘official books’ of the 
foreign police as well. Also when for example the victim committed 
an act in The Netherlands that is criminal in Hungary. The Dutch 
police feels it has to protect the victim from that. According to the 
Dutch police, sometimes the foreign police is also looking for such 
potentially damaging information about the victim. The 

• Dutch police feels they have to be careful in exchanging certain 
information with authorities of some countries of origin of victims. 
In an informal way it is possible to receive the information, but then 
it does not count as officially obtained information and it cannot be 
used as evidence in the criminal case.
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• The police: “We are very much bound to rules and regulations, 
especially regarding exchange of information. In the ideal world, 
I would like to exchange with my partners a whole list with names 
of victims, dates of birth, locations where they reside. For example, 
now a woman is working in the red light district in Amsterdam. 
With that list or database you could track that she was already in 
Switzerland at the age of 16. This would be ideal. Victims tell their 
story to us, but it is difficult to verify, also because of rules and 
regulations. Informally, at the policepolice level, we can exchange 
information, but that information is not allowed to be used in the 
case officially.”

Prevention

Education

• There is no monitoring of whether preventive education in schools 
about sexuality, transgressive behaviour, risks, etc. is actually 
working. There are no instruments to measure the effect of such 
education as a means of prevention. Social worker: “In 1998 there 
were a lot of loverboys active at our red light district in Amsterdam. 
We then started to educate youngsters about this. However, 
since then, the problem did not become any less. We are always 
talking about prevention, but we should measure whether this is 
actually working and contributing to solve the problem. There are 
many different approaches and after 13 years of education on this 
matter, we have to see what is does. In other countries I do not see 
any of such education, and still their problem is not as big as in 
our country… Prevention by means of education can also have a 
stimulating effect, because that what is forbidden, is interesting. 
When they hear in school how easy it is to prostitute yourself or 
others… this has maybe notthe desired shock effect, but perhaps 
even a stimulating effect.” 
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42.31 pct of the social workers indicate that they do not know 
whether preventiveactivities like awareness raising is effective. 
57.69 pct thinks they are effective.122 

Society

• Children are more streetwise and due to social media they live partly 
in an, for adults, unknown world. The dangers of social media are 
being underestimated by parents and companies. Children are very 
vulnerable when parents cannot or do not control them.

• Grooming123 takes place on the Internet. It is very easy for children 
to come into contact with offenders.

Protection

Detection and identification of the victim

• Victims of trafficking do not easily come to the fore.

• They are afraid to be expelled from the country.

• They do not trust authorities.
• Trust in the police in general: little (police: 84.62 pct, social 

work: 56.00 pct);
• Trust in trafficking investigators: little (53.85 pct);
• Trust in the Immigration Service: none (social work: 52.00 

pct), little (police: 46.15 pct, social work: 36.00 pct) to neutral 
(police: 46.15 pct, social work: 8.00).124

122  Results from the questionnaire for the social work, 26 respondents.
123  In this context ‘grooming’ comprises actions deliberately undertaken with the aim of be-
friending and establishing anemotional connection with a child, to lower the child’s inhibitions 
in preparation to sexually abuse or exploit the child.
124  Results from the questionnaire for the police, 13 respondents, and the social work, 25 re-
spondents.
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• They are reluctant to file a complaint, for example because of fear 
for reprisals.

• They are not aware of being a victim.
• Lawyers and the police indicate they find the group of victims 

from Roma communities difficult, as they are often exploited 
by family members, and do not see this as exploitation 
themselves.125

• They are in love with their loverboy.

• They are not aware of their rights.

• They are ashamed of what happened to them.

• The police considers establishing the identity of a victim to be 
problematic.

• False documents are a large problem. “The girls I see in prostitution 
are very young, I can see that. Then I ask for their identity 
documents, and they are real and official. Still, the date of birth 
cannot be true. Victims from Romania can get a passport with the 
birth registration of someone else, someone older.”

• Verifying the identity of African victims is problematic as birth 
registration and identity documents are not common in many areas 
in Africa.

The protection of minor victims

Because of austerity measures and the decentralisation of care and 
social assistance, it is difficult torealise improved, specialised protection 
at the moment.

125  M. Kaandorp and M. Blaak (2012), p. 77.
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The protection of foreign minor victims

Legal framework

• By the social work, the legal framework is considered to be a 
bottleneck, especially with regard to foreign victims.

• Foreign minor (potential) victims of trafficking are primarily seen 
as foreigners, and not victims. Reporting trafficking to the police 
is seen as a step in the process to get a residence permit, instead of 
seeing the victims as victims of a criminal act that need protection. 
That is also how the system is organised: the provisions for foreign 
victims of trafficking are regulated by the Aliens Act.126

• Filing a complaint of trafficking is a precondition to receive the 
temporary residence permit, while minors often are not fit yet not 
file a complaint due to traumas.

• The temporary provision offers no future perspective.

• Because of current political fears of abuse of the special residence 
permit for victims, often only the conviction of a trafficker counts 
as ‘proof ’. When the criminal investigation of the case is closed 
without conviction of the trafficker, the temporary residence permit 
is withdrawn. Therewith the victim also loses the right to special 
care and protection. Without a conviction it is also difficult to apply 
for a residence permit on humanitarian grounds.127

126  The protection of foreign victims of trafficking is regulated in Chapter 8 par. 3 of the Aliens 
Act, regulating the (temporary) residence status and protection of a potential victim of trafficking 
in case of a criminal investigation.
127  Chapter B9 par. 10 of the Aliens Act provides for a residence permit on non-temporary hu-
manitarian grounds. Victims of trafficking can apply for this residence permit when 1) the crimi-
nal investigation led to a conviction; 2) the criminal investigation did not lead to a conviction, but 
the victim has a residence status on the basis of Chapter 8 par. 3 for three years or longer; 3) the 
criminal investigation is still running and the victim has a residence status on the basis of Chapter 
8 par. 3 for three years or longer. Also victims that are not eligible for a permit on these grounds, 
can apply on the grounds of special individual circumstances like 1) risk of reprisals; risk of pros-
ecution in the country of origin; 3) lack of possibilities of re-integration in the country of origin.
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• Because of current political fears of abuse of the special residence 
permit for victims, a pilot started in 2012 called ‘chanceless 
applications’. This is for the Immigration Service to decide, which 
causes that sometimes the residence permit is not assigned while 
the criminal investigation is still on-going.

Return

• Doubts exist with regard to the quality of specialised shelter, care 
and assistance for returning victims from African countries.128

Prosecution

Proof/truth finding

• When a (potential) victim of trafficking is identified by the police, 
a reflection period of a maximum of three months has to be offered 
unless the victim wants to file a complaint immediately. According 
to the police, the reflection period can impose a threat to finding the 
trafficker, as the foreign victim that does not know The Netherlands 
might forget where the exploitation took place. The police would 
prefer to immediately drive rounds around the neighbourhood with 
the victim when the memory is still fresh.

• According to the police and the social work, victims often tell other 
stories to the police than to the social workers. Maybe because they 
want to represent themselves better to the social workers, but it could 
also be because they know the job of the police is to find proof. Still, 
also to the police they give socially desirable answers. Victims do 
not tell everyone the same story, sometimes out of strategic reasons.

• Victim’s statements are inconsistent.

128  M. Kaandorp and M. Blaak (2012), p. 69.
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• “Victims have a double agenda.”
• “Often, telling a trafficking story is for the v́ictimś  a means 

to receive a residency permit and establish themselves with 
an already in the EU living partner or family member.”129

• They are afraid to be expelled from the country.

• They are ashamed of what happened to them.

• They are in love with their loverboy.

• They fear reprisals from the trafficker.

• They are traumatised, and suffer from psychological problems.

• They do not trust authorities.

129  Results from the questionnaire for the police, 13 respondents.
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Solutions130

General principles of action against trafficking

1. Create awareness;
2. Training of professionals;
3. Identification;
4. Follow up of identified (primary and secondary) signals.

Participation

• In action against trafficking, there has to be a common interest.

• “Consider yourself as a stakeholder. Everybody should be part of 
the problem.”

• “Inspire each other at all levels.”

• “We have to look for the things we have in common, to prevent that 
we are competing each other. You do this, we do that, and this is 
what we want to achieve with each other.”

• Trust between organisations must be built.

• “Certain things you have to keep confidential, but not everything. 
When you are in a conversation with someone, and you notice the 
person being in need of something, you have to share information 
to arrange this. Maybe it feels sometimes as giving your identity 
away as a professional, and therefore people keep the information 
to themselves.”

130  Derived from the focus groups, questionnaires, desk research and M. Kaandorp and M. 
Blaak (2012), pp. 82-92.
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• Look for personal partners.

• “Approach your colleagues on different levels in the field and ask 
them what they see and experience.”

• Tackle bureaucracy.

• The shortest lines possible are needed.

• “We should not talk, but act.”

• Information systems of investigation services should be aligned and 
synchronised.

• The police and social workers indicate it would be helpful to have 
a database in which victims of trafficking are registered and to 
which different organisations have access. A database or forum 
where all information can be found on the subject. In this database, 
information about the specific minors should be included. Pupils 
could be monitored though this system, also after leaving the 
institution.

• Increase the cooperation between the care sector/ngo’s and police 
officers, with regard to improved exchange of information and 
signals.

• Secure the involvement of the care sector in institutional stakeholder 
networks.

• For example by directing the stakeholders’ approach, ‘chain 
management’, from the Safety Coordination Houses.

• Develop a manual of common protocols and procedures.

• Cooperation has to be aligned.

• Develop a National Referral Mechanism.
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• Covenant and/or obligation to report cases and signals.

• Involve companies in which exploitation takes place. They are also 
able to recognise signals.

• Involve parents and schools.

• Close cooperation between institutions, e.g. between mentor and 
expert.

• National and international cooperation (governments, police, 
NGOs).

• Cross-border police cooperation.

• Stimulate the ICT sector, especially (hosting) providers, to find 
solution to combat the distribution of child pornography and/or 
child abuse via the internet.

Specialisation

• All government institutions and authorities should be able to 
recognise trafficking.

• Create and implement more (specialist) trainings and educational 
programs for law enforcers and social workers.

• Make trafficking part of the basic police education.

• Make trafficking a specialisation within the education to become a 
(youth) social worker.

• Within the region (youth) social workers should have a basic 
knowledge, but there should also be specialised persons or an 
institution.
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• Create more specialised centres for minor victims of trafficking.

• Social workers need more knowledge in legal procedures and 
provisions.131

Prevention

• Make specific preventive policies for all minors, both potential 
victims of domestic trafficking and of cross-border trafficking, also 
targeting unaccompanied minor foreigners.

• Take a proactive rather than a reactive approach: earlier interventions 
and exchange of information by police and social work.

• Early preventive education and awareness raising.

• In schools and residential institutions preventive education should 
be given.

• There is a task for community centres and youth workers, for 
example in signalling transgressive behaviour. List of signals should 
hang in schools, sports clubs, community centres, etc. Before the 
age of 10, signals of potential victims and potential offenders could 
be picked up.

• Involve minor victims in the development of preventive programmes.

• Also target potential offenders with education programmes.

• Research the effectiveness of education programmes for minors, 
and whether it has a preventive function.

• Provide for an alert direct environment.
• Public awareness should be created through media campaigns.

131  Results from the questionnaire for the social work, 24 respondents.
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• Awareness of professionals should be raised through training.

• Make parents and teachers aware (also regarding dangers of social 
media). 

• Invest in countries of origin.

• Develop preventive and awareness raising programmes in the 
countries of origin, targeting minors.

• (Economic) development of countries of origin.

• Stricter border control when leaving the country of origin. 
Investigate real reason of journey.
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Protection

• Better registration.

• All institutions and professional working with minor (potential) 
victims of trafficking should report to CoMensha.

• A ‘reporting code’ or a code of conduct (rather than a reporting 
obligation) should be developed so that professionals can decide 
when to report and to whom/which organisation.

According to the social work, a reporting code or covenant would 
be desirable (100.00 pct). 76.92 pct indicate a reporting obligation 
would be desirable.132

• Also the age of the minor at the period the grooming or exploitation 
started should be registered.

• Involve minor victims in their protection scheme and make use of 
their experiences.

• Research why many minors disappear from youth care institutions 
and reception centres (azc’s).

• Make sure that the disappearance of unaccompanied minor victims 
is taken up in the same way as the disappearance of national minors.

• The protection of minor victims of domestic human trafficking 
should be made in line with European legislation and regulations. 
Identification, registration and care, including suitable and safe 
shelter, are crucial parts of this.

132  Results from the questionnaire for the social work, 26 respondents.
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Facilities

• More subsidies, more financial means.

• More capacity.

• Professionals spending more time to their clients.

• Teams that respond to each other and are able to provide the victim 
with a safe environment.

• More availabilities of shelter and care, more specialised facilities.

• Accessible care and assistance.

• Direct available care, free places in institutions (no waiting lists).

• Specific facilities only for girls.

• Treatment that is suitable for or matches the victim at that moment 
in time.

• Shut down large shelters and institutions.

• Specialised long-term treatment should be offered as a pre-set.

• Better facilities to let the victim become independent.

• Empowerment, assertiveness training.133

• Research the best way and types of offering shelter and care for 
minor victims.

• Restraining order, men should not be allowed to come near 
shelters.134

133  Results from the questionnaire for the social work, 24 respondents.
134  Results from the questionnaire for the police, 13 respondents.
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Foreign minors

• Perceive a foreign minor victim as a child and as a victim of a crime, 
and not primarily as a foreigner trying to obtain a residence permit.

• The provisions for (minor) victims of trafficking as laid down in 
migration law should be adjusted to what minor victims need.

• Care and assistance should be disconnected of whether the minor 
files a complaint or not.

• Even if a foreign minor victim does not want to make use of the 
temporary residence permit, the guardian should investigate 
whether it is in the victim’s interest to at least report to be trafficked 
to the police.

• Return to the country of origin should only take place in the best 
interest of the child.

• Make sure the dossier of the child is actively transferred from the 
Dutch guardian to the guardian in the country of origin.

• Make sure care and assistance is guaranteed in the country of 
origin, also to prevent retrafficking.

• The approach and functioning of the Protected Shelter should be 
monitored, and its level of success measured.

After care and recovery

• Make sure there is sufficient care and assistance available after the 
victim turns 18.

• Offer minor victims a future perspective, continuity in care, a safe 
environment, and better reintegration possibilities. 



NL SWOT| 77

• Prevent social isolation; make sure there is a family or social 
network to fall back on.

• Make sure that CoMensha is able to follow registered victims by 
means of a monitoring or tracking system.

• More availabilities of shelter and support in countries of origin.

Investigation and prosecution

• Make sure the police has sufficient capacity and specialisation to 
investigate and prosecute trafficking cases.

• Higher punishments for offenders. 135

• Stricter laws.

• Prohibit pimping.

• Improve action against offenders.

• It is a long way to prove the person is really a victim of trafficking 
(as often traffickers cannot be found). Credibility of victim is 
questioned. Procedures take forever. This should be changed.

• Filing a complaint is not safe. Often the police even discommends 
filing a complaint.136 This should be changed.

Protection of children during criminal procedures

• Make sure the minor victim is protected during criminal 
investigations.

135  Results from the questionnaire for the police, 13 respondents, and the social work, 24 re-
spondents.
136  Results from the questionnaire for the social work, 24 respondents.
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• Within the education of the police there should be special attention 
paid to the position of minors.

• Limit the amount of interrogations.

• Let them take place in child friendly rooms.

• Research whether the minor is physically and mentally capable to 
testify.

• As far as possible, let lawyers of the perpetrator file their questions 
to the minor victim in writing.

• Make sure the progress of the criminal procedures and its outcomes 
are communicated to the victim.
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