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Foreword

I am glad and gratifi ed that the third report on the situation of human traffi  cking 
in South Eastern Europe and on the counter-measures taken is now before us 
and I should like to extend my special thanks to Barbara Limanowska and to the 
organisations that have made this report possible: UNICEF, UNHCHR and ODIHR.

Considering that traffi  ckers and their accomplices are getting more and more 
brutal and, at the same time, more sophisticated in their methods and are 
constantly changing their modus operandi, it is of crucial importance to be able 
to follow developments over the years, in order to identify trends and to adjust 
and fi ne-tune the counter-measures.

The report is an extremely serviceable tool for all the actors engaged on the 
ground in combating traffi  cking in persons - governments, NGOs, as well as 
international organisations and agencies. 

The report brings out in clear relief that the individual countries in South Eastern 
Europe and in the entire region are taking the problem of human traffi  cking very 
seriously – it has now been on their political agenda for several years. Actually 
there is evidence that the region has become somewhat less attractive to the 
traffi  ckers and their accomplices. 

It is now realised that eff ective action against human traffi  cking is going to require 
comprehensive and integrated approaches in the countries of origin, transit and 
destination. It is now realised that interventions must address root causes – we must 
understand demand as well as supply factors – raise awareness of the risks, develop 
adequate assistance and protection measures for the victims, monitor recruitment 
and transport systems and also monitor conditions in the destination countries. 

Many good things have been and continue to be done to fi ght this serious crime 
and violation of human rights. Regional and national mechanisms and frame-
works have been put in place throughout the region.  We can look with a certain 
sense of satisfaction at the fact that almost all countries in South Eastern Europe 
have already ratifi ed the UN Protocol on Traffi  cking in Persons. 

Nevertheless, this is certainly not the moment for putting on the brakes. A lot 
of ground has been covered, but a lot remains to be done, and there is no good 
cause for those responsible on the spot to rest on their laurels, just as a marathon 
runner cannot celebrate fi nishing the fi rst mile. 

With the closing of the Stability Pact Task Force on Traffi  cking in Human Beings 
(SPTF), which I had the honour to chair for several years, a new era of regional 
ownership and leadership in addressing human traffi  cking in South Eastern 
Europe has started. This third report will equip the actors on the ground with the 
tools required to strengthen their collaborative capacity in furthering sustainable 
solutions in the fi ght against human traffi  cking. 

Helga Konrad
OSCE Special Representative on Combating Traffi  cking in Human Beings 

Foreword
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Executive 
SummaryExecutive Summary 

This report provides an overview of activities focused on the prevention of 
traffi  cking in human beings in South Eastern Europe (SEE), and is designed to 
supplement the information and analysis in two earlier joint UNICEF, UNOHCHR 
and OSCE/ODIHR reports on traffi  cking in SEE published in 20021  and 2003.2  
The research was carried out in Albania, Bosnia and Herzegovina (BiH), Bulgaria, 
Croatia, the former Yugoslav Republic of Macedonia (FYR Macedonia), Moldova, 
Romania, Serbia and Montenegro, and the UN Administered Province of Kosovo 
between January 2004 and March 2004.  The report aims to fi lls gaps in the 
previous reports by addressing the issue of prevention of traffi  cking in human 
beings, including awareness raising and re-integration processes. 

The modalities of traffi  cking in the region are changing. It has been noted that 
there are fewer traffi  cked women returning to their countries of origin and fewer 
being assisted in the Western Balkan countries in recent years. An increasing 
number of victims are returning from EU countries.  Women judged to be victims 
are also refusing the assistance being off ered to them, not wishing to be returned 
to their original country.  It is time for all involved in anti-traffi  cking measures to 
seriously examine the practices implemented to date in light of this new informa-
tion.

Countries in SEE have begun to claim ownership of the issue of combating 
traffi  cking and develop their own strategies for it.  Governmental structures 
established to engage in anti-traffi  cking activities now exist - NPAs, legal instru-
ments and strategies. The development and implementation of anti-traffi  cking 
measures is, to some degree, based on international obligations and the NPAs.  
The governments of SEE countries have shown stronger political commitment 
to the issue of traffi  cking in human beings, although the development of these 
structures has not always translated directly into eff ective anti-traffi  cking 
measures. Most countries in the region have elaborated NPAs specifi cally to 
counter traffi  cking in children. While these NPAs generally have a better structure 
and are more comprehensive than the fi rst NPAs for traffi  cking in human beings, 
the challenge of eff ective implementation remains.

Very few of the actors involved in anti-traffi  cking activities are addressing the 
root causes of traffi  cking in an empowering way. As in previous years, prevention 
is still being carried out through repressive programmes focused on preventing 
migration, prostitution and organised crime. There is no comprehensive long-
term prevention strategy for the region, nor any clear understanding of what 
such a strategy should include.

 1  Barbara Limanowska, Traffi  cking in Human Beings in South Eastern Europe. Current situation and responses 
 to traffi  cking in human beings in Albania, Bosnia and Herzegovina, Bulgaria, Croatia, the Federal Republic of 
 Yugoslavia, the Former Yugoslav Republic of Macedonia, Moldova and Romania. UNICEF, UNOHCHR and 
 OSCE/ODIHR. Belgrade 2002.  Reports can be found at www.seerights.org
2 Barbara Limanowska, Traffi  cking in Human Beings in South Eastern Europe. 2003 Updated on Situation and 
 Responses to traffi  cking in Human Beings in Albania, Bosnia and Herzegovina, Bulgaria, Croatia, The Former 
 Yugoslav Republic of Macedonia, Moldova, Serbia and Montenegro, including the UN Administered Province 
 of Kosovo, and Romania. UNICEF, UNOHCHR, OSCE/ODIHR, Sarajevo, 2003.  p.218
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Awareness raising activities also continue to be mainly ad hoc information 
campaigns implemented by many diff erent organisations. Although their work is 
valuable, few campaigns are developed or implemented eff ectively. Almost none 
of the awareness raising campaigns carried out has been properly evaluated and 
the lessons that have been learned have not been shared. Therefore, an assess-
ment of the approaches, strategies, materials and results is needed. 

Eff ective re-integration programmes are rare. Despite assistance from interna-
tional and local organisations, most returning victims of traffi  cking still have 
to face the same diffi  culties that caused them to be traffi  cked in the fi rst place: 
poverty, discrimination, lack of education and few job prospects. In most cases, 
countries of origin cannot aff ord to address these issues.

The links between poverty reduction, development, gender equality and anti-
traffi  cking programmes must be strengthened.  Anti-traffi  cking responses 
continue to be repressive in nature and do not address the root causes of 
traffi  cking in human beings.  The prevention of traffi  cking must be understood 
and analysed in a broader socio-economic context, as do the responses to it.

The change in the understanding of the problem and the broadening of the 
defi nition of traffi  cking to include other groups of victims (such as men traffi  cked 
for labour and internally traffi  cked women) necessitates the development of 
fl exible programmes that can react quickly to these changes. Essential to the 
success of such programmes is the co-operation between institutions working on 
the issue of traffi  cking and those on development.  Also, research on the impact 
of economic reform and development programmes on traffi  cking in the region 
and on the demand side of traffi  cking is needed. 

The report concludes with the recommendation that prevention – that is, 
addressing the root causes of traffi  cking – should become the core of anti-
traffi  cking strategies. 

Executive 
Summary
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IntroductionI. Introduction

1.1  Purpose of the report
The purpose of this report is to provide an overview of activities focused on the 
prevention of traffi  cking in human beings in South Eastern Europe (SEE). The 
report will update and expand upon the information and analysis contained in 
the joint UNICEF, UNOHCHR and OSCE/ODIHR reports published in July 2002 
and December 20033, which documented the trends and responses to human 
traffi  cking and focused on specifi c issues such as victim assistance and witness 
protection. The countries included in this report are Albania, Bosnia and Herze-
govina (BiH), Bulgaria, Croatia, the former Yugoslav Republic of Macedonia (FYR 
Macedonia), Moldova, Romania, Serbia-Montenegro and the UN Administered 
Province of Kosovo.  The assessment is based on information collected between 
January 2004 and March 20044 directly from those institutions working on the 
issue of traffi  cking: governmental agencies; international organisations; and 
non-governmental organisations (NGOs).

1.2 Methodology
Research for this report was conducted in all countries listed above5. All organisa-
tions actively engaged in anti-traffi  cking work were approached and asked to 
provide information. Interviews were conducted with the representatives of 
almost all governmental, international and non-governmental organisations 
established to combat traffi  cking and those responding to the issue of preven-
tion6. In several cases, joint meetings of organisations active in this fi eld in 
particular countries were organised.

Additional information was obtained from documents available in all countries. 
National Plans of Action against Traffi  cking in Human Beings and against Child 
Traffi  cking7 were the main governmental documents describing the plans and 
obligations of the states to prevent traffi  cking. Reports on the implementation 
of the NPAs and reports by the organisations implementing anti-traffi  cking 
programmes were also referred to.

This year’s report looks at three main areas of intervention: prevention programmes 
- understood as programmes that address the root causes of traffi  cking, safe 
migration and the demand for cheap, unprotected labour and sexual services; 
programmes to raise awareness - understood as programmes providing diff erent 

 3 Barbara Limanowska, Traffi  cking in Human Beings in South Eastern Europe. Current situation and responses 
 to traffi  cking in human beings in Albania, Bosnia and Herzegovina, Bulgaria, Croatia, the Federal Republic of 
 Yugoslavia, the Former Yugoslav Republic of Macedonia, Moldova and Romania. UNICEF, UNOHCHR and OSCE/
 ODIHR. Belgrade 2002.  Reports can be found at www.seerights.org
4  Information from Romania was collected in May 2004.  Any information obtained after May 2004 is refl ected 
 only in the footnotes.
5  The visit to Romania took place in May 2004.
6  The IOM offi  ces in BiH, Bulgaria, Croatia and Moldova did not provide information for the report during the 
 research phase.
7  The SPTF initiated a process in late 2003/early 2004 whereby member countries were encouraged to 
 develop National Plans of Action against Child Traffi  cking and create working groups on child traffi  cking.
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as well as empowering programmes designed to build life skills and expand 
opportunities for vulnerable groups; and re-integration programmes - those 
programmes off ering long-term solutions for returned victims of traffi  cking and 
enable social inclusion in the country of origin.

While activities related to prevention, awareness raising and the re-integration of 
victims were the main focus of this year’s research, other projects have also been 
described if they are related to these topics and/or if they provide additional 
information about the status of anti-traffi  cking activities in a particular country. 
This report, therefore, will present initiatives that go beyond traditional anti-traf-
fi cking prevention measures, to look at possible links between programmes on 
traffi  cking, gender, development, poverty reduction, and both child and minority 
rights. 

1.2.1 “Repressive” versus “Empowering” Strategies

Several diff erent approaches to anti-traffi  cking work are being used in the 
region. In the 2003 SEERIGHTs report, an emphasis was placed on the distinc-
tion between approaches that protect the interests of the state - prevention of 
migration and prevention of organised crime - as opposed to those that protect 
the interests of victims of human rights violations. For the purposes of this year’s 
report, the distinction is between responses using “repressive” measures and 
those using an “empowering” approach.

The term “repressive strategies” relates to activities which focus on the suppres-
sion of negative (or perceived as negative) phenomena related to traffi  cking, 
such as illegal migration, labour migration, illegal and forced labour, prostitution, 
child labour or organised crime. Such strategies are designed to stop illegal or 
undesirable activities and are mainly enacted by law enforcement agencies that 
implement restrictive state polices and punish those who are found guilty of 
crimes related to traffi  cking. While fully legitimate and necessary for the purpose 
of protecting state security, the actions often run counter to the protection of 
victims of traffi  cking. Moreover, the actions against the state (illegal border 
crossing, smuggling, etc.) are often understood and presented as crimes so 
closely related to traffi  cking that these repressive strategies become referred to as 
anti-traffi  cking strategies8.

“Empowering strategies”, on the other hand, focus on enabling people, espe-
cially potential victims of traffi  cking, to protect themselves from traffi  cking by 
addressing the root causes of the crime.  Such strategies might include measures 
to overcome poverty, addressing discrimination and marginalisation in the 
process of seeking employment and/or labour migration, as well as measures to 

 8  The confusion that often arises between the terms ‘traffi  cking’, ‘smuggling’ and ‘illegal migration’ was 
 addressed in previous SEERIGHTs reports.
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overcome problems and prevent traffi  cking.  Activities may include:
� Supporting and empowering high risk groups;
� Providing educational activities for vulnerable young people to develop 
 necessary life skills; 
� Adjusting education to the needs of the labour market;
� Protecting the rights of migrant workers (including the distribution of 
 information about safe/legal migration and supporting control over the 
 process of migration by migrants);
� Obtaining quotas for migrant workers;
� Formalising informal sectors in the countries of destination;
� Addressing the issue of demand and providing information about labour 
 laws in the countries of destination; and, 
� Protecting, supporting and empowering victims of traffi  cking, including 
 social inclusion and strengthening the protective environment for child 
 victims of traffi  cking.

For a number of years, it has been more common for State agencies and some 
international organisations to use repressive strategies, rarely incorporating 
empowering strategies into their actions. For example, the main institution 
responsible for the development and co-ordination of anti-traffi  cking measures 
implemented within the framework of the National Plans of Action (NPAs) were 
the Ministries of Interior. Their main focus of attention was on the involvement 
of law enforcement agencies in anti-traffi  cking work and activities related to 
combating organised crime9. Therefore, the strategies used were, in the fi rst 
place, of a legislative and prosecutorial nature, while long-term prevention and 
protection of the rights of the victims were seen as second, or distant, priorities. 

Empowering strategies have tended to be used by human rights organisations 
and values-based NGOs, as well as a limited number of State agencies. Organisa-
tions that are using empowerment strategies to prevent traffi  cking have been 
advocating for governments to adopt a human rights approach and to actively 
engage in meaningful dialogue with civil society actors. They have been stressing 
the need for inter-Ministerial and inter-agency cooperation and have been 
trying to ensure presence of a human rights perspective in the law enforcement 
approach, as well as the inclusion of preventive measures into the NPAs. The 
experience of the NGOs showed that strategies focusing only on repressive 
measures are not victim-centred and often resulted in further victimisation of 
traffi  cked persons.  In order for anti-traffi  cking strategies to be eff ective and to 
protect the victims, there has to be a general understanding and acceptance of 
the empowerment approach to preventing traffi  cking that is fi rmly based on 
human rights principals. 

 9 For the description of activities developed and implemented within NPAs, please see Annex III of this report 
10 National Programmes to Combat Traffi  cking in Human Beings (National Plans of Action) Background Paper. 
 Stability Pact for South Eastern Europe, Task Force on Traffi  cking in Human Beings, Vienna, 2001. pp.1-2. See 
 also: Guidelines for National Plans of Action to Combat Traffi  cking in Human Beings and National Programmes 
 to Combat Traffi  cking in Human Beings (National Plans of Action) Background Paper. Stability Pact for South 
 Eastern Europe, Task Force on Traffi  cking in Human Beings, Vienna, 2001.
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Although neither of the previous reports focused directly on prevention, several 
points were made in relation to prevention, awareness raising and re-integra-
tion.

Both reports referred to the Stability Pact Task Force for Traffi  cking in Human 
Being’s (SPTF) National Programmes to Combat Traffi  cking in Human Beings 
(National Plans of Action) Background Paper10 stating that prevention of traf-
fi cking includes those activities that address the root causes of traffi  cking. It was 
noted that the provisions in the National Plans of Action against Traffi  cking in 
Human Beings (NPAs11) related to addressing and eradicating the root causes of 
traffi  cking in human beings were usually very general and not well elaborated.  
The fi rst NPAs usually lacked timetables, budgets and a clear division of tasks and 
responsibilities, especially in relation to prevention activities. In order to achieve 
comprehensive and long-lasting results, it was recognised that anti-traffi  cking 
projects needed to address the vulnerability of high risk groups, especially 
women and children to traffi  cking, including violence, poverty, discrimination 
and the demand for the specialised services that victims of traffi  cking are forced 
to off er.

Previous reports also highlighted the fact that projects organised by international 
organisations aimed at the economic empowerment of women were usually 
components of broader economic development programmes rather than of 
anti-traffi  cking strategies.  Until 2003, there was little exchange of information or 
co-operation between the institutions working on the issue of traffi  cking and the 
development agencies.  Neither was there research or information available on 
the impact of economic reform and/or development programmes on traffi  cking 
in the region or on how these programmes might benefi t potential or actual 
victims of traffi  cking.

In the past few years, there has been little evidence of any research or prevention 
measures focusing on the demand side of traffi  cking12. Although the phenom-
enon of traffi  cking in SEE was clearly connected with the presence of the interna-
tional community in the region, no formal assessment of the situation was ever 
made. There was a limited discussion about the link between the presence of 
peace keeping forces and traffi  cking and what kind of measures could be taken 
to prevent the involvement of the international community13.  Similarly, there 
has not been much discussion about local demand for the services of women 
traffi  cked for sexual exploitation and no discussion at all about the demand for 
the labour of traffi  cked children and/or men within the region.

 11 In this context, ‘NPA’ refers specifi cally to National Plan(s) of Action against traffi  cking drafted by Stability 
 Pact member countries according to SPTF guidelines.  See Annex III for more information on the NPAs.
12 In 2001, OSCE adopted Anti-Traffi  cking Guidelines and expanded its Code of Conduct with a provision that 
 specifi cally targeted combating traffi  cking in human beings. This provision holds OSCE staff  and secondees 
 responsible for affi  liations with persons suspected of being involved in traffi  cking. The Anti-Traffi  cking 
 Guidelines and Code of Conduct are intended to ensure that all OSCE personnel, institutions and fi eld 
 operations recognise the problem of traffi  cking in human beings, and undertake appropriate action.  The 
 Code of Conduct for OSCE Mission Members is available on-line at: http://www.osce.org/secretariat/gender/
 documents/code-conduct.pdf
13 For the recent developments within NATO, based on their lessons learned and for the NATO Policy on 
 Combating Traffi  cking in Human Beings, please see: http://www.nato.int/issues/traffi  cking/index.html
 For the recent developments within the UN system, please see DPKO Best Practices web site: http:pbpu.
 unlb.org/pbpu 
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the impact of the campaigns either to raise awareness among the general public, 
high-risk groups and/or potential victims. Very few awareness raising campaigns 
were properly evaluated and, if they were, few results were made known. 

The involvement of governments in campaigns for prevention and awareness 
raising has been limited.  Governments have tended to approve and, sometimes, 
to support NGO and IOM programmes, rather than defi ning their own initiatives.  
Long-term prevention initiatives including anti-discriminatory measures, job 
opportunities for women, legal migration projects targeting women, awareness 
raising and programmes targeting violence against women, were sometimes 
incorporated in the NPAs, but few of these initiatives have been implemented.

Previous reports also recognised the need for more information and educational 
campaigns on safe sex, safe drug use and HIV prevention for both sex workers 
and their clients.

In the area of re-integration, the reports stated that, although the only option for 
traffi  cked persons who sought assistance was to be returned to their country of 
origin, there were no long-term re-integration programmes upon return.  Going 
back home usually meant that the women returned to the situation that had 
caused them to be traffi  cked in the fi rst place. Professional skills training and job 
placements leading to economic independence, housing, educational opportu-
nities and loan opportunities, were the exception rather than the rule.  The lack of 
options for traffi  cked women upon return forced a considerable number of them 
to re-enter the traffi  cking cycle.

Finally, at the end of 2003, there were no concrete plans to provide traffi  cked 
persons with alternatives, such as the right to apply for asylum or access to 
welfare.  Most of the issues discussed above implied a certain amount of fi nancial 
commitment, which SEE governments have not been willing or able to make14.

1.4 Conclusion
As will be described in Chapter 2, the Stability Pact Task Force on Traffi  cking in 
Human Beings developed a framework for prevention activities.  This framework 
provided a comprehensive defi nition of prevention – one that emphasised 
the need to address the root causes of traffi  cking in human beings.  Chapter 3 
examines the various approaches used in the region in the area of prevention, 
awareness raising and re-integration and off ers an analysis of the strengths and 
weaknesses of these approaches. Chapter 4 details the trends in traffi  cking since 
2003 and suggests that new strategies are needed to respond to a changed 
context of traffi  cking in South eastern Europe. Challenges faced by governments 
and international/local organisations trying to do prevention work are discussed 
in Chapter 5 and the need to link social development policies and programmes 

 14 As of the date of publication of this report, it remains to be seen whether or not the Council of Europe’s new 
 European Convention against Traffi  cking in Human Beings will oblige signatories to off er increased assistance 
 upon return to their country of origin.
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Chapter 6.  Finally, recommendations for improved prevention, awareness raising 
and re-integration approaches and programmes are made in Chapter 7.  

The two Annexes include analyses of the National Plans of Action, as well as 
summaries of the status of traffi  cking and assistance to victims, in each of the 
countries included in this report.


