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ABSTRACT 
 

This thesis looks at the role of British anti-trafficking NGOs in the development of the British 

policy response to human trafficking. Anti-trafficking NGOs are classified as insiders in the 

policy process which allows them access to the decision makers during policy developments. 

Through their insider status, NGOs have promoted their policy agenda for a victim-centred, 

balanced policy response to human trafficking to the government. A balanced policy response 

to human trafficking that contains a law enforcement approach with adequate and supportive 

measures for the protection and support of trafficked victims, has been internationally hailed 

as being required to tackle human trafficking at a national level. Although the British 

government has welcomed the input of NGOs in policy developments in response to human 

trafficking in Britain, the government’s primary association of human trafficking with illegal 

immigration has prevented NGOs from achieving influential success. This thesis argues that 

the government’s associations of human trafficking with illegal immigration have prevented it 

from further developing its human rights response to trafficking. A victim-centred approach to 

trafficking will support the existing law enforcement response in achieving an increase in 

successful prosecutions against the traffickers. Further, it is noted that policy developments in 

Britain are incremental and slow and the development of a policy response to human 

trafficking is no exception. By looking at the latest stage of British policy developments on 

human trafficking, the possibility of a balanced response has emerged for the first time. 

However, although the government has indicated its commitment to achieving such a 

response, no practical policy initiatives have been developed or implemented to affirm this  

commitment. This thesis contributes to the existing and growing body of literature on human 

trafficking policy in the UK. It aims to contribute to an understanding of how British anti-

trafficking NGOs have used their status as insiders in the policy making process in order to 

influence policy developments, and to understand the limited success that they have 
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experienced.
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INTRODUCTION 

 
Non-governmental organizations (NGOs) play a significant role in the development 

of public policy in Britain. They can be a force of pressure on the government, 

pushing for policy change. They can also be approached by the government for advice 

when a policy is being developed. In order to have a chance of success in seeking 

policy change, NGOs must be perceived by the government to have a degree of 

credibility. NGOs can demonstrate their credibility through their level of expertise on 

the policy issue, the quality and amount of evidence-based research they may have 

produced on the policy issue, a strong membership basis and their ability to act 

professionally in the policy making arena. If an NGO possesses at least one, if not all 

of these qualities, they will be attractive to the government in the development of a 

policy that affects their area of interest. Through their credibility, NGOs may then be 

granted insider status in the British policy making process and therefore gain the best 

chance to influence and pressure the government for policy change. Insider status 

allows NGOs access to some decision makers, including ministers and civil servants, 

in consultation with the government. If insider status is achieved, it is likely that NGO 

policy recommendations will be considered by the government at the very least, if not 

incorporated into the final policy in the interest of those whom the NGOs represent.  

 

This thesis will focus on the government-NGO relationship in the British policy 

making process in order to analyse the evolution of the British policy response to 

human trafficking. In assessing this relationship and looking particularly at the role of 

NGOs within the process, an understanding of the reasons for a policy imbalance can 

be achieved. The development of any policy is directed by the government, which is 

not obliged to take on board the policy recommendations offered by NGOs. However, 
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it is in the government’s best interest to consult with NGOs who are expert in specific 

policy fields in order to gain a comprehensive understanding of the policy issues from 

which an effective policy response can be developed. For the case of human 

trafficking, the government has involved NGOs in policy developments because the 

policy area is relatively new and unknown to the government. However it is the 

government’s policy agenda that has been consistently dominant over the agendas of 

the NGOs. The NGO agenda has victim protection and support at its centre, with an 

understanding of the benefits of a balanced policy that addresses prosecution 

alongside victim protection.  

 

The government fears that NGO policy recommendations for a victim-centred 

response to human trafficking could compromise its interests regarding immigration 

control and national security. This point is central to the argument of the thesis that a 

balanced policy has not been achieved because of governmental concerns surrounding 

immigration in Britain. The primary research questions are; why and how have NGOs 

in Britain attempted to influence the British government’s response to human 

trafficking, and to what extent has the British government developed the victim-

centred, balanced response the NGOs have lobbied for? Asks: What factors might 

help explain the government’s reluctance, to substantially adopt the victim-centred, 

balanced approach advocated by anti-trafficking NGOs? 

 

The issue of human trafficking in Britain first gained national political attention in the 

late 1990s following media reports into a scandal at West Sussex social services. A 

number of children had disappeared from their care and were later discovered to have 

been trafficked. Events on the international stage, where policy frameworks to 
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respond to human trafficking emerged at the United Nations in 2000 and the 

European Union in 2002, also served to draw political attention to the issue and 

exposed a policy gap in Britain. Around the same time, the British government was 

planning to reform Britain’s immigration system through the development of a system 

based on managed migration. Through the reform of its immigration policy, the 

government tried to limit the access of asylum seekers to the UK and crack down on 

illegal immigration. Illegal immigration is seen as a threat to national security. The 

government has strong concerns about, and responsibility for, national security and 

border protection. It believes that the activity of human trafficking violates and 

compromises these interests. This has impacted on the development of a response to 

human trafficking.  

 

The development of a law enforcement based policy response to human trafficking in 

the UK has caused NGOs to act by promoting the development of a balanced 

approach to trafficking that includes human rights based measures of victim 

protection alongside the law enforcement approach. British anti-trafficking NGOs are 

campaigning from a human rights basis where the issue of protection and support for 

trafficked victims lies at the centre of their policy agenda. They are seeking to achieve 

improvement of the current policy response to human trafficking through the 

development of a balanced policy where measures for victim protection better support 

the established law enforcement policy response. NGOs believe that further 

development of the existing victim protection policy will work to increase the number 

of prosecutions against the traffickers, allow all trafficked victims to better recover 

from their trafficking ordeal and generally prevent human trafficking. Where victims 

are supported, they are more likely to cooperate with the criminal investigation which 
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increases the likelihood of a successful prosecution which can then reduce the appeal 

of engaging in human trafficking activity.  

 

Currently in Britain measures for the protection and support of trafficked victims are 

limited, consequently the British policy response to human trafficking is not wholly 

effective. This thesis argues, with support and evidence from anti-trafficking NGOs, 

that a balanced response to human trafficking is necessary and most effective in order 

to achieve successful prosecutions and the successful recovery of trafficked victims.  

 

The development of a policy against human trafficking serves to exemplify the 

important role of NGOs in seeking policy change. Human trafficking is a relatively 

new and difficult policy area that has challenged British policy makers in recent years 

because the crime often relies on the traffickers using methods of illegal immigration 

to facilitate the entry of trafficked victims into Britain whilst at the same time, 

trafficked victims, many of whom have entered the UK illegally, are exploited and 

suffer extreme human rights abuse. Responding to both of these factors in a balanced 

way has been a major policy challenge for the government. Presently, responding to 

the human rights abuse suffered by trafficked victims is conditional on a trafficked 

victim’s willingness to cooperate with law enforcement authorities in their criminal 

investigations, and protection and support is only available to a select number of 

trafficked women.  

 

When looking at policy developments on human trafficking, it is important to 

understand the particular role that NGOs have played in the development of British 

policy. NGOs are at the forefront of the British campaign to develop a victim-centred, 
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balanced response to human trafficking that works to protect and support the rights of 

trafficked victims, as well as punish the traffickers for their role in the facilitation of 

illegal entry. Some British anti-trafficking NGOs, such as Anti-Slavery International, 

End Child Prostitution and Trafficking UK (ECPAT UK) and Amnesty International, 

have achieved the status of insider in the British policy making process and have used 

their privileged position to push for human trafficking policy change towards the 

development of a victim-centred, balanced approach. 

 

British anti-trafficking NGOs have campaigned and lobbied the government to 

recognise that human trafficking involves human rights abuse to which the 

government must respond. They continue to pressure the government to further 

develop a human rights approach to human trafficking through the expansion of 

measures for the protection and support of trafficked victims. NGOs have at times 

used the example of the Italian response to human trafficking to demonstrate the 

effectiveness of a victim-centred, balanced policy in combatting human trafficking. In 

Italy, victim protection measures are included under national legislation alongside 

measures to punish and prosecute the traffickers. Italy boasts a high prosecution rate 

of traffickers and recovery of trafficked victims as a result of its balanced policy. In 

Italy, there were 167 convictions alone in 2007. In 2006, 927 residence permits were 

issued to victims of human trafficking, whereby the residence permits constituted an 

unconditional reflection period for the victims. 7 300 women were able to access 

specialised protection and support services and the government funded 77 NGO 

protection and assistance service projects in the same year.1 NGOs claim that putting 

the protection and support of trafficked victims at the centre of British policy would 

                                                 
1 US State Department TIP Report, June 2007. Available at, 
http://www.state.gov/g/tip/rls/tiprpt/2007/82806.htm 
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facilitate the investigation, prosecution and punishment of traffickers, resulting in an 

increase of successful prosecutions and the recovery of those who have been 

trafficked to, and within, Britain. 

 

There is a strong body of literature on the British policy making process and 

specifically on the role of pressure groups such as NGOs in this process. This 

literature has been used in order to determine the role that NGOs have played in the 

development of British policy on human trafficking, and how significant they have 

been in the evolution of the policy towards a balanced approach. Primary source 

material has been extensively used to discern and assess both government and NGO 

policy positions on human trafficking. This material includes: NGO research 

publications, interviews with NGO representatives conducted during a fieldwork trip 

to London, British Home Office White Papers and related policy documents, relevant 

international human trafficking policy frameworks and national legislation. The thesis 

also refers selectively to the academic literature on the role of NGOs in the British 

policy making process and to the limited secondary source literature on the British 

policy response to human trafficking. 

 

The thesis aims to contribute to the existing literature on the British policy response to 

human trafficking. It presents an analysis of the development of the British policy 

response to human trafficking, with a particular focus on the role of British anti-

trafficking NGOs in the policy making process as the chief promoters of an effective 

victim-centred and balanced approach to tackling human trafficking in the UK. The 

British anti-trafficking NGOs include Amnesty International UK, Anti-Slavery 

International, ECPAT UK, the Jubilee Campaign and the Eaves Housing for Women 
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Project. These NGOs have been involved in both formal and informal consultations 

with the government on human trafficking policy developments. They are recognised 

by the government as having credible expertise on the issue of human trafficking in 

Britain. At times, the government has approached these NGOs for policy advice. They 

have produced large amounts of evidence-based research on the issues associated with 

human trafficking in the UK. This has been of great value to the government in 

contributing to its own understanding of the issue. Anti-Slavery international was 

partly responsible for getting the issue of human trafficking on the national political 

agenda through its ‘Stop Human Traffic Campaign’ in 2001, and along with the other 

listed NGOs, has been a constant source of pressure on the government to develop a 

victim-centred, balanced approach to combatting human trafficking. Eaves Housing 

for Women was approached by the government to establish the POPPY Project as a 

specialist service provider of protection and support for trafficked victims.  

 

These British anti-trafficking NGOs have attained the privileged status of insiders in 

the British policy making process. Wyn Grant first developed the insider/outsider 

distinction in 1978 in his writings on the role of pressure groups (including NGOs) in 

the British policy making process. This distinction will be used as the basis for 

inquiry in this thesis to understand the role that NGOs have played in the 

development of a British policy response to human trafficking. According to Grant’s 

categorisation, the insider status of anti-trafficking NGOs may allow them to exert a 

degree of influence over the government in the making of a new policy. However, 

where the issue of human trafficking is concerned, the ability of NGOs to influence 

the government has been limited.  
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A major reason for the limited influence of NGOs is because the government 

primarily associates human trafficking with illegal immigration and not with human 

rights abuse.  NGOs are working to raise the government’s awareness of the human 

rights impact of human trafficking and continue to apply pressure for it to address the 

human rights aspect of human trafficking in a balanced approach alongside law 

enforcement. Although NGOs have been consistent in lobbying the government to 

adopt such an approach, the slow and somewhat reluctant level of policy change 

towards adopting a balanced policy response to human trafficking serves to 

demonstrate the limited influence NGOs have exerted over government policy. 

 

Although the government continues to view and largely treat the crime as a matter of 

illegal immigration, recent policy initiatives have signalled that the British 

government may be willing to commit to the development of a balanced approach. In 

February 2006, Britain ratified the United Nations Protocol to Prevent, Suppress and 

Punish Trafficking Persons, Especially Women and Children, signifying that it had 

developed and implemented minimum standard domestic policy responses designed 

to combat human trafficking as prescribed by the Protocol. The British government 

recently signed the Council of Europe Convention on Action Against Trafficking in 

Human Beings 2005 that sets minimum standard legislative measures for the 

protection of trafficked victims to be implemented by all Member States. The 

minimum standards of the Convention have yet to be implemented under British 

human trafficking policy and therefore the UK has not been in a position to ratify the 

Convention. In March 2007 the government released a National Action Plan to tackle 

human trafficking; the first official policy document specifically on human 

trafficking. Within the text of the National Action Plan the government has signalled 
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its intention to further develop human trafficking policy towards the achievement of a 

more balanced approach. These events show that the British policy response to human 

trafficking is evolving. While the British government has committed itself to new 

international standards, practical action in this regard has yet to materialise. Policy 

developments in Britain are slow and incremental. Further, the government is under 

no obligation to take on board NGO policy advice and recommendations.  

 

This thesis is organised into four chapters. Each chapter focuses on a key aspect of the 

British policy response to human trafficking. Chapter One will begin by looking at 

significant national and international human trafficking related events that exposed a 

policy gap in Britain concerning this crime.  Once the policy gap had been exposed, 

the issue of human trafficking was placed on the political agenda and the development 

of a policy response to the crime began. The chapter reviews both the government and 

NGO policy agendas on human trafficking in order to highlight the contrasting policy 

priorities. By examining the policy positions of the government and NGOs, the 

chapter draws attention to the policy challenges that the issue of human trafficking 

presents to British policy makers.  

 

Chapter Two looks at the development of the British policy response to human 

trafficking with a focus on the role of NGOs in the policy making process. British 

anti-trafficking NGOs have achieved insider status through consultation with the 

government on human trafficking policy developments. Whilst anti-trafficking NGOs 

have used their status as policy insiders to promote a victim-centred response, the 

government has taken their recommendations on board only to a limited extent. The 

government has feared that extensive measures of victim protection and support 
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would compromise existing immigration control structures and create a ‘pull factor’, 

encouraging illegal immigration. The chapter argues that, despite the value of the 

involvement of NGOs in British policy making, the government’s role as chief 

decision maker in the policy making process, and its scepticism about NGO 

recommendations that it saw as compromising the interests of the state, have resulted 

in an imbalanced British policy to respond to human trafficking. 

 

The priority of law enforcement in the British policy response to human trafficking is 

explored in Chapter Three. The chapter begins with a discussion of the government’s 

approach to immigration control through the practice of ‘managed migration’, which 

seeks to explain the law enforcement response to human trafficking and the limited 

measures for victim protection and support. It then analyses the context and content of 

Britain’s human trafficking legislation, plus the law enforcement agencies and 

initiatives that have been designed to tackle human trafficking in Britain and lastly, 

the established measures for victim protection and support. It argues that the response 

to human trafficking in Britain has been based on a narrow view of law enforcement 

and that the policy response to human trafficking has not been very effective given 

the low rate of human trafficking prosecutions and also given the increase in the 

estimated number of trafficked persons arriving in the UK each year. 1420 women 

were estimated to be trafficked into the UK for sexual exploitation in 20002, then, by 

2007 the estimate rose up to 4000. 3 At the same time only 35 female victims of 

trafficking for sexual exploitation can be offered protection and support at any one 

time. NGOs argue that every trafficked victim has suffered a degree of human rights 

                                                 
2 Kelly, Liz and Regan, Linda (2000), ‘Stopping Traffic: Exploring the extent of, and responses to, 
trafficking in women for sexual exploitation in the UK’, Police Research Series Paper, 125, p. 5. 
3 Anti-Slavery International, ‘Trafficking in the UK’ Available at, 
http://www.antislavery.org/homepage/antislavery/traffickinguk.htm [Accessed 17.08.2008] 
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abuse and that it is therefore essential for the human rights of trafficked victims to be 

addressed in the interests of the trafficked victim and in the interests of the 

prosecution case. 

 

Lastly, Chapter Four looks at recent policy developments responding to human 

trafficking that make the possibility of achieving a balanced approach to combating 

human trafficking look promising. The government’s signing of the Council Of 

Europe Convention on Action Against Trafficking in Human Beings, and the release 

of a National Action Plan to tackle human trafficking, suggest that the government 

has the intention of further developing a human rights based approach through the 

expansion of measures for the protection and support of trafficked victims. If this is 

achieved, the policy will then have the potential to be effective and balanced. NGOs 

advocate the Council of Europe (COE) Convention as a model framework with which 

to achieve this. Although the government has taken positive steps towards ratifying 

the COE Convention, progress on the development and implementation of a victim-

centred approach is slow. It is difficult to measure the level of influence NGOs have 

had on the government, but it appears that the government is beginning to shift 

towards considering and responding to the human rights violations that have occurred 

against the trafficked victims. However, to date, the government has yet to 

demonstrate its commitment towards achieving a balanced response similar to that 

adopted in Italy. The issue of illegal immigration in association with human 

trafficking is still a major point of concern and caution for the government, and still 

constrains its policy response to human trafficking.  
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Chapters Three and Four both contribute to the argument that although NGOs have 

been a force of influence on policy developments to combat and prevent human 

trafficking in the UK, the policy has yet to fully implement the NGO agenda and 

strike a balance between law enforcement and victim protection and support. The law 

enforcement response to human trafficking currently prevails despite recent initiatives 

towards a balanced policy. NGOs continue to argue and push for the government to 

recognise and then implement a policy that is balanced with the greatest potential to 

be most effective in terms of prosecutions, recovery of trafficked victims and 

trafficking prevention. 

  

The effectiveness of the policy can be measured through the rate of prosecutions of 

traffickers relative to the number of victims who receive protection and support. This 

rate should increase (as the Italian example demonstrates), if measures for victim 

protection and support are included alongside law enforcement in the policy response 

under national legislation. The British government has yet to achieve this, although 

NGOs have remained a constant force of pressure on the government to develop and 

adopt such an approach. The political importance of responding to  illegal 

immigration is one reason why policy development in the UK about human 

trafficking has been incremental and slow. Yet the evolution of the British policy 

response continues.  NGOs continue to argue that the current response is not effective 

and should look beyond the crime as one associated with illegal immigration. In 

March 2007, a press release from Anti-Slavery International on tackling human 

trafficking in the UK stated, 

Responses to trafficking must be through a broader prism than organised immigration crime, 

otherwise many trafficked people will not be identified and assisted….The COE Convention 

provides a comprehensive framework for safeguarding human rights of trafficked people…Its 
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ratification would help resolve the gaps that currently exist in protecting and supporting 

trafficked people.4 

Although the government signed the COE Convention in March 2007, at the end of 

the year it remains to be seen if the government will make good its commitment to 

develop and implement a balanced approach. While fieldwork for this thesis was 

conducted in late 2005 before these recent initiatives, an attempt has been made to 

assess their significance, particularly in the last chapter. The thesis is up to date as of 

December 2007. 

                                                 
4 ‘Anti Slavery International’s view on tackling human trafficking: Consultation on Proposals for a UK 
Action Plan’, 27 March 2007, Available at, 
http://www.antislavery.org/homepage/antislavery/actionplancommentmarch2006.htm [accessed 
17.08.2008] 
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CHAPTER ONE 

 

THE RISE OF HUMAN TRAFFICKING AS A 

POLICTICAL ISSUE IN BRITAIN  

 

Introduction 

Human trafficking is a relatively new issue for British policy makers. It was not until 

the late 1990s and the early 2000s that human trafficking was placed upon the 

political agenda in Britain. Policy developments in response to the crime followed. 

Prior to the amendment of the British Immigration and Asylum Act in 2002 and 2004 

and the Sexual Offences Act in 2003, no specific policy response to human trafficking 

existed in the UK. It was not considered a priority political issue and fell into the 

margins of public policy. However, in the 1990s, three trafficking cases and the 

reporting of the disappearance of a number African children from the care of West 

Sussex Social Services in 1998, raised both political and public attention to the issue 

of human trafficking. These cases exposed the inadequacies of British law to 

prosecute those criminals involved in human trafficking. The absence of specialised 

protection and support services for trafficked victims was also clear. Soon after these 

national incidents, international human trafficking prevention frameworks were 

opened for signature and this showed the need for the development of a specific 

policy response to human trafficking in Britain. The drafting of the UN Protocol to 

Prevent, Suppress and Punish Trafficking in Persons, Especially Women and 

Children, 2000 and the European Union Framework Decision Combating Human 

Trafficking 2002 provided guidance for a minimum standard policy response to 

trafficking, incorporating measures for prevention of human trafficking, prosecution 
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of the traffickers and protection for trafficked victims. It was the combination of 

national incidents of trafficking and the emergence of the international policy 

frameworks that prompted the development of a policy response to tackle trafficking 

in the UK. 

 

The unique nature of human trafficking presents a considerable policy challenge 

whereby issues that are associated with trafficking - being national security and 

human rights abuse - make it difficult to strike a policy balance that is politically 

acceptable. Human trafficking challenges Britain’s national political interests of 

border protection, national security and immigration control, whilst the human rights 

of trafficked victims have often been severely abused once they have arrived in the 

UK. This has resulted in a policy dilemma for the government which has the 

responsibility to protect the interests of the State by upholding its commitment to 

maintaining immigration control and national security.  At the same time, under 

international human rights law5, the government carries a responsibility to respond to 

the human rights abuses that have been suffered by the trafficked victims on British 

soil. NGOs have continued to campaign and lobby the government from a human 

rights basis in support of a victim-centred, balanced approach to tackle human 

trafficking. Developing a balanced policy response to human trafficking that satisfies 

the interests and priorities of both the NGOs and the government is the major policy 

challenge.  

                                                 
5 The British government is party to a number of International Human Rights Treaties that can be used 
to underscore a commitment to protect and support trafficked victims who arrive in the UK. 
International treaties for the protection and support of trafficked victims include the UN Protocol to 
Prevent, Suppress and Punish Trafficking in Persons, Especially Women and Children, Article 7, the 
European Union Framework Decision, Chapter 3 of Council of Europe Convention, the Convention on 
the Rights of the Child and the European Convention on Human Rights, Article 4. 
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It has been argued in a recent report developed by the British Joint Committee on 

Human Rights, using evidence provided by NGOs, that responding to human 

trafficking from the basis of a victim-centred approach will achieve the most effective 

policy to combat human trafficking in the UK, protecting and supporting trafficked 

victims and increasing the number of successful prosecutions.6 British anti-trafficking 

NGOs, including Anti-Slavery International, End Child Prostitution And Trafficking  

(ECPAT) UK, Eaves Housing, and Amnesty International, have argued that the best 

possible policy response to preventing human trafficking should address three main 

areas: prevention of human trafficking, prosecution of the traffickers and protection of 

trafficked victims, all in accordance with the UN Protocol. Whilst the government has 

made significant developments in all three of these areas within its policy response to 

human trafficking, it has favoured a prosecution-based policy response with limited 

measures for the protection of trafficked victims. Prevention measures have an 

international dimension going beyond the scope of this thesis, although the British 

government has been involved in some international prevention efforts that tackle the 

root causes of trafficking.7  

 

The chapter has been structured in such a way as to address the rise of human 

trafficking as a political issue in the UK. It begins by providing an outline of the 

events that put human trafficking under the national spotlight and then onto the 

political agenda namely, the three national trafficking cases, the West Sussex Social 

                                                 
6 Joint Committee on Human Rights, ‘Human Trafficking’, Twenty-sixth Report of Session 2005-
2006, October 2006, pp.40-41 and pp. 45-46.  
7 For more information on some of the trafficking prevention initiatives in source countries supported 
by British government see, 
JCHR Report, pp. 36-37. 
Home Office, ‘Secure Borders, Safe Haven: Integration with Diversity in Modern Britain’, February 
2002, pp. 90. 
Home Office, ‘UK Action Plan on Tackling Human Trafficking’, March 2007, pp. 22 – 30. 
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Services scandal, the drafting of the UN trafficking Protocol and EU Framework 

Decision and lastly, the launch of the Anti-Slavery International ‘Stop Human 

Traffick’ campaign. Then, the agendas of both anti-human trafficking NGOs and the 

British government are presented in response to the rise of human trafficking on to the 

political agenda to highlight the contrasting positions on how to effectively tackle the 

crime. In looking closely at the agendas of each party, the difference in approaches 

and policy priorities to tackle human trafficking becomes clear. 

 

 The government supports a prosecution-based, law enforcement approach to tackling 

human trafficking that has been developed from a basis that associates human 

trafficking with illegal immigration. NGOs are in support of a more balanced policy 

response to human trafficking where victim protection is integral to, and an important 

part of, the policy response to human trafficking along with law enforcement. Whilst 

these approaches are not always in opposition to each other, the government’s law 

enforcement approach and association of human trafficking with illegal immigration 

has arguably prevented the development of a more balanced and effective response. In 

presenting and discussing the policy agendas of the NGOs and the government, the 

policy challenges that the issue of human trafficking causes becomes evident. 

 

 

Three incidents of trafficking in Britain 

 

In the Police Series research publication, Stopping Traffic: Exploring the extent of, 

and responses to, trafficking in women for sexual exploitation in the UK (2000), Kelly 

and Regan identify three separate case studies of human trafficking incidents in the 
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UK that occurred in the late 1990s.8 The first incident took place in 1998. Twelve 

Thai women suspected of being trafficked into the UK were discovered during a 

police raid on a sauna and massage parlour. The women had been held and forced to 

work in the sauna, providing sexual services, in order to pay off debts they incurred 

for their travel arrangements from Thailand and living costs in the UK. It was 

discovered that information relating to the circumstances of these women had first 

been found in 1993, but restrictions in budget and police manpower resulted in 

inaction until 1998. The second case revealed the services of Thai women in a brothel 

like arrangement above a restaurant. It was revealed that these women had entered the 

UK through arrangements with various marriage agencies. However, upon their 

arrival in the UK, they soon disappeared and were later discovered at this restaurant. 

Once in the hands of the restaurant owner, these women were taken to casinos where 

they were encouraged to gamble resulting in them acquiring significant debts. The 

restaurant owner then forced the women to work as prostitutes above her restaurant in 

order to repay their debts. In this case, the trafficked women were connected to bogus 

marriage agencies operating as a cover for their trafficking business. Case three 

concerned a Lithuanian woman who escaped from a brothel where she was being held 

against her will. She managed to contact a local police station. Following an 

investigation into her claims, it was discovered that she had been trafficked using 

student visa arrangements for a language course in the UK. This turned out to be a 

front that lured the girl into wanting to travel to the UK for this purpose and was the 

method of recruitment used by the traffickers.9  

                                                 
8 Kelly and Regan, (2000) [op.cit.pp. 28-31] 
9 Kelly and Regan offer a more comprehensive outline of these three trafficking cases in their Research 
Series publication and also offer commentary on the nature of these particular trafficking incidents and 
their significance in terms of exposing trafficking in the UK and the inadequacies of the British policy 
response to human trafficking at this time. 
Ibid. pp. 28-31. 
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These three incidents of trafficking all differed in circumstance and nature, but all 

exposed that human trafficking was present in the UK. More importantly, the 

incidents revealed that the legislative policy response to charge human traffickers, and 

a response to protect and support trafficked victims was inadequate or non-existent. 

Measures for the protection and support of trafficked victims did not exist. Those who 

were arrested in relation to these incidents could only be charged with trafficking 

related offences located under the Sexual Offences Act 1956 and Immigration Act 

1971. Such offences included Section 30 of the Sexual Offences Act, ‘living off the 

immoral earnings of a prostitute’ and Section 31, ‘exercising control over a prostitute’ 

both of which carried a maximum sentence of seven years jail.10 Section 24 states the 

offence that it is illegal ‘for a person to detain a woman against her will on any 

premises with the intention that she shall have unlawful sexual intercourse with men 

or with a particular man, or to detain a woman against her will in a brothel.’ This 

offence carried a maximum penalty of only two years.11 Under the Immigration Act 

1971, Section 25, traffickers could be charged with the ‘facilitation of entry into the 

UK of a person who is an illegal entrant’. Such a conviction carried a maximum 

penalty of seven years prison.12 However, without evidence from the trafficked 

victim/s, traffickers would often receive a lighter sentence. It has been argued that 

such low penalties for an extremely lucrative and financially prosperous ‘business’ 

provided little deterrence to traffickers in order to prevent the crime.13  

                                                 
10 Carron Somerset, (2001), “What the Professionals Know: The trafficking of children into, and 
through the UK for sexual purposes’, ECPAT UK, p. 8. 
11 Kelly and Regan, p. 10. 
12 The Immigration Act 1971, Section 25, available at, 
http://www.police-
law.co.uk/law/policelaw.nsf/1649e8496940e5e380256ba8006061d3/3eb85a7a27ef975880256c55005fd
9fd!OpenDocument [accessed 12.07.06] 
13 Kelly and Regan, p. 10. 
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The absence of trafficking specific legislation contributed to the lack of awareness of 

trafficking and its exploitative nature amongst British police and immigration 

authorities. Fair and fitting prosecution cases were therefore difficult to achieve. 

Further, the absence of any protection and support services for those trafficked into 

the UK usually resulted in many victims being treated as illegal immigrants who were 

subsequently deported. In the interest of achieving a successful prosecution, such 

treatment of trafficked victims often meant that a valuable source of evidence (the 

trafficked victim) was not available for the prosecution case. Because of the absence 

of a policy to protect and support trafficked victims, it was unlikely that the victims 

would feel secure and confident enough to testify against their traffickers. The 

absence of a policy on human trafficking contributed to a low conviction rate of many 

trafficking cases with many traffickers receiving relatively short jail sentences. The 

profitable benefits of the crime far outweighed the risk of the punishment. Trafficked 

victims had no chance of accessing services that would offer them protection and 

support so that they could recover from their trafficking ordeal. Many faced removal 

and the probability of being re-trafficked once they returned to their country of origin. 

 

The lack of a specific policy response to trafficking contributed to the suffering of 

trafficked victims. Human trafficking was not recognised or treated as a crime of 

human rights abuse by the authorities, including police and immigration officials, who 

would usually come into contact with trafficked victims. Traffickers often employ 

illegal methods of immigration to gain their victims entry into the UK and as a means 
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of exercising control over them.14 It is common for trafficked victims to be stripped 

of their passports, personal and travel documentation by the traffickers, which then 

lends them to be viewed and treated as illegal immigrants by the authorities once they 

had been discovered because they are not able to be identified. Consequently, victims 

would often face removal upon the authorities assumption that they were in Britain 

illegally. Exceptions to this rule applied in circumstances where the victims agreed to 

testify against their traffickers in court and if they agreed to co-operate with the police 

during the criminal investigation against their trafficker/s. However if the victim 

agreed to co-operate with the authorities, in the absence of a victim protection and 

support policy they were not guaranteed access to any kind of witness protection and 

support service specific to their needs. Consequently, trafficked victims often did not 

agree to testify against the traffickers. Many victims’ feared reprisals from their 

traffickers and without a guarantee of protection and support, many victims were not 

willing to take the risk and co-operate with law enforcement agencies in their 

investigations.  

 

Although the above three incidents served to expose weaknesses, inadequacies and 

gaps in the British policy response to human trafficking and raised awareness 

amongst the authorities that human trafficking was occurring in the UK, the issue was 

not placed on the British political agenda at this time. Additional trafficking cases 

took place between 1998 and 2002 that worked to motivate and encourage the 

development of a British policy response to human trafficking. A national media 

report on the disappearance of children from the care of West Sussex social services 

                                                 
14 Many trafficked victims who arrive in the UK are illegal immigrants, however with the expansion of 
the EU it is increasingly the case that some trafficked victims who are discovered and identified are EU 
citizens who have the right to remain and work in the UK. In such cases, these victims are usually left 
to their own devices and are not subject to deportation orders. They may have had their passport and 
working documentation confiscated by their traffickers that would be of concern to the authorities. 
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in 1998, the drafting of the United Nations Protocol to Prevent, Suppress and Punish 

Trafficking Persons, Especially Women and Children, 2000 and the European Union 

Framework Decision Combatting Human Trafficking of 2002 granted human 

trafficking greater political and public attention resulting in the development of a 

trafficking specific policy response. In addition a significant NGO campaign, ‘Stop 

Human Traffic’ was established by Anti-Slavery International in 2001 adding to 

heightened public and political awareness of human trafficking and the growing 

pressure on the government to develop a policy in response to it. 

 

The West Sussex social services scandal and the scale of trafficking in the UK 

 

In 1998, a national newspaper released the first media report on a police investigation 

into the disappearance of a number of children from the care of West Sussex social 

services. The police had been investigating the disappearance of the children since 

1995 when the first incident of a missing child was reported. The children had arrived 

unaccompanied in the UK through Gatwick airport and were subsequently taken into 

the care of West Sussex social services. Adults claiming to be relatives collected 

many of the children from the care of social services. The investigation revealed that 

many of the ‘relatives’ were in fact connected to trafficking activity. Upon further 

investigation, a number of the missing children were traced in Italy where they had 

been trafficked onwards from the UK. By August 2001, it was concluded that 66 

children had gone missing since 1995. The disappearance of each child had 

circumstances linked to trafficking activity beginning in West Africa, passing through 
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the UK and ending in Europe (many in Italy) where the children were forced to work 

in off street prostitution.15  

 

This was the first trafficking case to gain significant media exposure in the UK. As a 

result a great deal of public attention was drawn to the issue, particularly because 

children were involved.  The investigation into the West Sussex case proved that child 

trafficking was occurring throughout the UK. It also sparked a serious need to take 

action against the crime.16 The West Sussex case once again highlighted the lack of 

awareness of trafficking amongst government departments including immigration and 

social services, both of which had the potential to witness trafficking activity that had 

allowed these children to pass through the UK. This police investigation focused only 

on one particular social services agency. With the discovery of trafficking activity 

taking place at West Sussex social services, a concern was raised that similar activity 

could be occurring within other social service agencies in the UK and that trafficking 

in children was in fact more widespread.17  

 

Kelly and Regan’s police research series paper of 2000 was commissioned with the 

purpose to, ‘assess the extent of trafficking in women for sexual exploitation and the 

law enforcement responses in the UK’.18 Their research concluded that between 142 

and 1420 women were trafficked into the UK in 1998, of whom 71 women were 

known to have been trafficked into prostitution in the UK at this time.19 This estimate 

was the first and most accurate trafficking statistic to be collected nationally and 

                                                 
15 Somerset, p. 12. 
16 Ibid. p. 43. 
17 Ibid. p. 43. 
18 Kelly and Regan, p. iii. 
19 Ibid. p. v. 
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internationally for the UK. The reason for the large range in the estimated figures is 

because trafficking is not an easy activity to account for because of the nature of the 

crime. Trafficking can involve illegal and legal methods immigration, both of which 

can gain traffickers and their victims’ entry into the UK and allow them to pass 

through immigration undetected.20 Trafficking can occur undetected particularly if 

awareness of human trafficking is not present amongst British authorities. At other 

times, women who have been trafficked may not have identified themselves as 

victims of trafficking and would therefore go undetected. The range in figures of the 

number of trafficked victims in the UK can also amount to the lack of trafficking 

specific policy. Without a trafficking policy, trafficked victims are less likely to be 

identified by the authorities as being victims of human rights abuse. Victims would 

most likely be associated only with immigration crime and be classified as illegal 

immigrants. As a result, they would be identified and treated as criminals themselves 

and face deportation. If they were not found to be in the UK illegally, the victims 

would often be left to their own devices without being able to access protection and 

support services so that they may recover from their trafficking ordeal. The absence 

of a trafficking policy limited the law enforcement authorities’ understanding of the 

nature of trafficking and the element of exploitation suffered by trafficked victims.  

 

The United Nations Protocol to Prevent, Suppress and Punish Trafficking in 

Persons, Especially Women and Children 

 

The United Nations Protocol to Prevent, Suppress and Punish Trafficking in Persons, 

Especially Women and Children (UN Protocol from here on), accompanied the UN 

                                                 
20 Tom Obokata, ‘EU Council Framework Decision Combating Trafficking in Human Beings: A 
Critical Appraisal’, Common Market Law Review, Vol. 40, 2003, p. 924. 
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Convention on Transnational and Organised Crime of 2000. The UN Protocol was 

opened for signature on December 19th 2000. This event marked the beginnings of 

growing international awareness of human trafficking and put pressure on national 

governments to recognise the crime and take action against it within their domestic 

jurisdictions. The UN Protocol provides an internationally agreed definition of human 

trafficking under Article 3 and it has been referenced in many international trafficking 

treaties and conventions. It states: 

 

 (a) “Trafficking in persons” shall mean the recruitment,  

 transportation, transfer, harbouring or receipt of persons, by means of the  

threat or use of force or other forms of coercion, of abduction, of fraud, of  

 deception, of the abuse of power or of a position of vulnerability or of the  

 giving or receiving of payments or benefits to achieve the consent of a  

 person having control over another person, for the purpose of exploitation.  

 Exploitation shall include, at a minimum, the exploitation of the  

 prostitution of others or other forms of sexual exploitation, forced labour or  

 services, slavery or practices similar to slavery, servitude or the removal of  

 organs; 21 

 

It recognises that human trafficking involves the movement and exploitation of those 

who are trafficked. The definition recognises all forms of trafficking including 

trafficking for sexual exploitation, for forced labour and more generally, for practices 

similar to slavery which could include domestic servitude. Further, the definition of 

human trafficking is extended to apply to the trafficking of children under Article 3 

(c) and (d).22 If a definition of human trafficking is provided under national policy to 

                                                 
21 United Nations Protocol to Prevent, Suppress and Punish Trafficking in Persons, Especially Women 
and Children, United Nations, 2000, p. 2. 
22 Ibid. p. 2. 
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prevent it, the human rights abuse that occurs can not be ignored. The inclusion of a 

definition within a policy response to trafficking therefore contributes to a human 

rights based response that recognises that human trafficking involves human rights 

abuse. There is no definition of human trafficking under the British legislative 

response to human trafficking. 

  

The definition of human trafficking provided by the UN Protocol clearly distinguishes 

human trafficking from other forms of immigration and organised crime by the 

characteristics of exploitation, deception, coercion, the threat and/or use of force.  

These characteristics clearly set human trafficking apart from other forms of illegal 

immigration and indicate that human rights abuses are a significant element of the 

crime. Many anti-trafficking NGOs argue that it is necessary to include the UN 

definition of human trafficking within the British policy response to human 

trafficking so that those who implement the policy will be able to recognise instances 

of trafficking and respond appropriately. Not including the definition within the 

policy on trafficking means that instances of trafficking have the potential to be 

confused with smuggling for example. Without a definition of human trafficking, 

trafficked victims may continue to be treated as illegal immigrants by those who 

enforce the policy. Including the UN Protocol’s definition of trafficking within 

national legislation would allow the authorities and criminal justice practitioners to 

make the distinction between cases of trafficking and smuggling. Having the 

definition as a point of reference under national legislation would increase that chance 

that human trafficking would be treated and responded to as a crime of human rights 

abuse as opposed to illegal immigration. 
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The UN Protocol has been designed as a benchmark for signatories to develop a 

national policy response to the crime of human trafficking. It provides a policy 

blueprint for prosecution-based legislative measures to prevent human trafficking and 

measures for the provision of victim protection and support services. States that sign 

the UN Protocol are obligated to develop a national policy response to the crime of 

human trafficking in accordance with the provisions outlined under the Protocol. 

Once State Parties have developed and implemented such a policy standard they are 

in a position to ratify the Protocol. Britain played a role in the negotiation of the UN 

Protocol and signed it on December 14th, 2000 shortly after it opened for signature.  

 

Signing the Protocol committed Britain to develop and achieve a national policy 

response to human trafficking including providing measures for victim protection.  

The purpose of the Protocol is to promote a broad based, multifaceted approach to 

combatting and preventing human trafficking. This is outlined in article 2, which 

states the purposes of the Protocol as: 

  

(a) To prevent and combat trafficking in persons 

(b) To protect and assist the victims of such trafficking, with full respect for their human rights; 

and 

(c) To promote cooperation among State Parties in order to meet those objectives.23 

 

In addition, measures within the Protocol provide a framework for the development of 

policies and requirements for appropriate victim protection and support services under 

Section II, Articles 6-8.24 Article 6 outlines measures for the ‘Assistance and 

                                                 
23 Ibid. p. 2. 
24 Ibid. pp. 3-4. 
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protection of victims of trafficking in persons’.25 This article requires each State Party 

to protect the privacy and identity of trafficked victims, implement measures ‘to 

provide for the physical, psychological and social recovery’26 of victims, including 

granting them access to safe housing, counseling, medical and educational services. It 

also requires that States provide for the physical safety of the victim whilst they are 

within its territory and lastly, ensure that the domestic legal system provides measures 

that offer trafficked victims compensation. Article 7 relates to the status of trafficked 

victims and prescribes that,  

 

…each State Party shall consider adopting legislative or other appropriate measures that 

permit victims of trafficking in persons to remain in its territory, temporarily or permanently, 

in appropriate cases.27 

 

Article 8 outlines the appropriate and responsible approach that State Parties should 

take with regards to the repatriation of trafficked victims should they choose or need 

to return to their country of origin. The Protocol’s measures for victim protection and 

support are discretionary and not obligatory to State Parties.28  

 

Articles 9-11 outline measures for the prevention of human trafficking domestically.29 

The Protocol has a strong focus on the strengthening of legislation and law 

enforcement in order to prosecute traffickers. Tighter border controls and stricter 

checks on the legitimacy and validity of travel documents at ports of entry are 

                                                 
25 Ibid. Article 6, Numbers 1-6, p. 3.  
26 Ibid. Article 6, Numbers 3, p. 3. 
27 Ibid. Article 7, p. 4. 
28 Elaine Pearson, ‘Human Traffic, Human Rights: Redefining victim protection’, Anti-Slavery 
International, October 2002, p. 2. 
29 Ibid. Articles 9-11 pp. 5-6. 
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emphasized. Co-operation between law enforcement authorities in order to encourage 

and promote the exchange of information on trafficking activity is also stated under 

Article 10. The Protocol’s measures for legislative criminal provisions are an 

obligation for all State Parties to implement once they have signed the Protocol. 

 

Although the UN Protocol offers a comprehensive definition of human trafficking and 

outlines measures for the protection of trafficked victims and prevention of the crime, 

these are only supplied as a guideline and a framework for State Parties to use when 

formulating their own anti-trafficking policies. However, it is recommended by the 

UN that signatories do incorporate, or at least carefully consider the provisions of the 

Protocol in order for States’ to be in a position to ratify the Protocol. On February 9th, 

2006 Britain ratified the UN Protocol, signifying that it had developed and 

implemented minimum standard policy responses to human trafficking that satisfied 

the Protocol’s requirements including the development and implementation of a 

national legislative response to prosecute human traffickers. From 2002 the British 

government has continued to develop both the legislative and non-legislative policy to 

combat human trafficking in the UK, fulfilling its international human trafficking 

policy obligations as a party to the UN Protocol. 

 

The European Union Framework Decision Combatting Human Trafficking 

 

European Union trafficking prevention initiatives also had an influence on the 

development of a British policy to prevent human trafficking. The European Union 

Framework Decision Combatting Human Trafficking (EU Framework Decision) was 

adopted on July 19th, 2002 and has been described as representing a prosecution-
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based, criminal law response to the trafficking of human beings for EU Member 

States.30 The main purpose of the EU Framework Decision was to overcome 

legislative gaps amongst Member States through the establishment of a common 

legislative response to human trafficking through the development and 

implementation of common penalties and criminal law against the traffickers.31 The 

Framework Decision was binding and required that all Member States make human 

trafficking a criminal offence with effective and appropriate penalties by August 

2004. Minimum jail sentences were set at eight years provided the offence met the 

criteria set by the Framework Decision under Article 3.32  

 

The UN definition of trafficking was applied under the Framework Decision so that 

Member States could develop a common understanding of the crime. This 

understanding could then be used as a basis from which Member States developed 

and implemented a national policy response to the crime in terms of law enforcement 

and, in a limited sense, victim protection. The implementation of the Framework 

Decision allowed for greater cooperation in preventing human trafficking across the 

EU. Implementation of the framework recognised that trafficking is transnational in 

nature involving all of the different countries and nationalities of the EU, including 

Britain. 

 

                                                 
30 Obokata, p. 932. 
31 Ibid. p. 918 and p. 922. 
32 See Article 3 of the EU Council Framework Decision for the criteria of offences trafficking that 
carry a minimum eight year sentence. 
‘EU Council Framework Decision of July 19 2002 on combating trafficking in human beings’, 
(2002/629/JHA) Official Journal of the European Communities, available at,  
http://europa.eu.int/eur-lex/pri/eu/oj/dat/2002/1_203/1_2032002090/en00010004.pdf [accessed 
12.07.2005] 

30 
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Measures for victim protection are provided under the Framework Decision but only 

in a limited capacity concerning the protection of only those victims who choose to 

co-operate with the authorities during investigations and criminal proceedings. Victim 

protection measures are not provided independently of criminal justice procedures. 

The victim protection measures therefore support the prosecution focus of the 

Framework Decision. In this light it has been argued that victim protection measures 

are not sufficiently provided for under the Framework Decision.33  However, the 

Framework Decision does obligate Member States to protect those trafficked victims 

who do participate in police investigations and court proceedings involving their 

trafficker/s.34 The Framework Decision encourages Member States to tackle 

trafficking through prosecution-based responses and does not encourage expanding 

victim protection and does not consider addressing the root causes of trafficking.  

 

Member States were obliged to implement the requirements of the Framework 

Decision by August 2004. As a responsible EU Member, this deadline motivated the 

British government to develop a criminal policy response to human trafficking.  In a 

series of Hansard Written Answers at the time of the drafting of the EU Framework 

Decision, a Home Office representative stated: 

 

The Government is committed to making it a criminal offence to traffic in human beings for 

the purposes of labour or sexual exploitation and is currently examining suitable legislative 

vehicles to facilitate this and other new offences on people trafficking. Under the provisions 

                                                 
33 Obokata references both the UN High Commissioners for Human Rights and Refugees and the 
European Parliament as expressing concern that the provisions for the protection of trafficked victims 
as outlined under the Framework Decision Proposal were minimal. Obokata, p. 930. 
34 References to victim protection measures are minimal at best under the EU Framework Decision and 
can be located under Article 7, ‘Protection and assistance to victims’, available at,  
http://eur-
lex.europa.eu/smartapi/cgi/sga_doc?smartapi!celexapi!prod!CELEXnumdoc&lg=EN&numdoc=32002
F0629&model=guichett 
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of the EU Framework Decision, the United Kingdom will be required to have implemented 

the instrument within two years of its adoption.35 

 

The British Government submitted a report to the European Commission in February 

2005, outlining its policy developments against human trafficking in compliance with 

the Framework Decision. The European Commission released a report on the 

implementation of the Framework Decision in May 2006, concluding that all Member 

States had largely met the requirements of the Framework Decision.36 The British 

Government managed to amend national legislation to include trafficking specific 

laws under the Sexual Offences Act 2003 and the Immigration and Asylum Acts of 

2002 and 2004. Maximum penalties for these trafficking specific crimes were set at 

14 years imprisonment which exceeded the requirements of the Framework Decision. 

Legislative revision occurred between 2002 and 2004. 

 

Anti-Slavery International’s ‘Stop Human Traffic’ Campaign 

 

Anti-Slavery International, a London based NGO campaigning against all forms of 

slavery around the world, launched its ‘Stop Human Traffic’ campaign in November 

2001 to raise both public and political attention to the issue of human trafficking in 

the UK and beyond. The aim of the campaign was to 

 

                                                 
35  House of Commons Hansard Written Answers, January 9, 2002, (Pt 23), ‘People Trafficking’, 
available at, 
http://www.publications.parliament.uk/pa/cm200102/cmhansrd/vo020109/text/20109w23.htm 
[accessed 21.07.2006] 
36 ‘Report from the Commission to the Council and the European Parliament based on Article 10 of the 
Council Framework Decision of July 19, 2002 on combating trafficking in human beings’, available at, 
http://europa.eu.net/eur-lex/lex/LexUrlServ/site/en/com/2006/com2006_0187en01.pdf [accessed 
21.07.2006] 
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Draw attention to this global problem and call for national and international policy changes 

that will penalise traffickers, protect trafficked victims rights and address the root causes of 

trafficking.37 

 

The protection and promotion of the human rights of the trafficked victim, especially 

those victims who act as witnesses in prosecution cases against their trafficker/s, lay 

at the centre of this campaign. Placing greater emphasis on the protection of trafficked 

victims’ human rights in a policy response to human trafficking reflects the typical 

position of many NGOs who work to lobby the government to take action on human 

trafficking in the UK.  

 

The ‘Stop Human Traffic’ campaign was Internet based and ran with relatively great 

success for two years. It was Anti-Slavery International’s most successful campaign 

to date, attracting more signatures than any other campaign it had run previously.38  

16 194 signatures were collected calling for governments around the world, including 

the British government, to take action against human trafficking. The Anti-Slavery 

online petition asked governments to make trafficking a priority issue and put the 

protection of trafficked victims at the centre of any anti-trafficking policy, to sign the 

UN Protocol, to introduce legislation to make trafficking a criminal offence and to 

fund a specialist NGO for victim support service provision.39  

 

                                                 
37 ‘Stop Human Traffic’, Anti-Slavery International, available at, 
http://www.antislavery.org/homepage/antislavery/trafficking.htm#qanda [accessed 24.07.2004] 
38 An evaluation of the ‘Stop Human Traffic’ campaign was conducted by ‘Tincan’ the company that 
designed the campaign’s website. Available at,  
http://tincan.co.uk/asi 
39Anti-Slavery International, ‘Trafficking Programme’, available at, 
www.antislavery.org/archive/other/trafficking-program.htm [accessed 06.12.2004] 
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The campaign also included a research element producing the publication Human 

Traffic, Human Rights: redefining victim protection. The purpose of this research 

piece reflected the core aim of the trafficking campaign; to put the rights of the 

trafficked victim at the centre of the British government’s policy response to human 

trafficking.40 The research looked at the policy responses to human trafficking in ten 

different countries including the UK, with a particular focus on legislative responses 

and victim protection measures. At the time of its publication (October 2002), Britain 

was identified as having no trafficking specific legislative policy response and 

minimal measures for the protection of trafficked victims.41 The report concluded that 

there was an absence of trafficking specific law to prosecute traffickers and no 

specific support service to protect the rights of trafficked victims in the UK. The 

report made 10 recommendations to the British government, the first of which urged 

the government to adopt comprehensive legislation against human trafficking. Many 

of the recommendations outlined measures for appropriate and necessary victim 

protection and support.42  

 

The submission of these recommendations to the British government, in conjunction 

with the raised awareness of trafficking in the UK as a result of Anti-Slavery’s pivotal 

‘Stop Human Traffic’ campaign, the international policy events at the UN and EU and 

the trafficking case at West Sussex Social Services, all contributed to the issue of 

human trafficking receiving political attention. The media reports on the West Sussex 

case and the Anti-Slavery trafficking campaign especially worked to draw enough 

public attention to the issue which then enabled NGOs to prompt a political response. 

                                                 
40 Pearson, p. 2. 
41 Ibid. pp. 105-115. 
42  For a full list of Anti-Slavery’s recommendations to the British Government see Section III, 
‘Conclusions and Recommendations’ in ‘Human Traffic, Human Rights’ (2002), pp. 116-117. 
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Now that the government had an understanding and awareness of human trafficking 

occurring in the UK, a policy response was necessary in order to take action against 

the crime. Human trafficking was soon placed on the political agenda prompting the 

development of a policy to effectively respond to the crime. 

 

NGOs and the government presented contrasting policy agendas when the 

government announced it would be revising its national Immigration laws in 2002, in 

part to incorporate a specific policy response to human trafficking. As the policy 

response began to develop, the very nature of human trafficking exposed the 

differences in policy priorities between the government and NGOs. Although the 

government accepts it has international and national human rights obligations, 

recognition and acknowledgement of human rights abuses against trafficked victims 

took a back seat on the government’s human trafficking policy agenda.  

 

NGOs played an important part in policy developments especially in their ability to 

provide the government with expertise and information on many aspects of human 

trafficking more generally and specifically in the UK. NGOs used their access to, and 

involvement in, the policy making process to press the government to develop a 

balanced response to the crime. The status of trafficked victims as illegal immigrants 

was a non-issue for NGOs. Anti-Slavery argued that victims had the right to access 

protection and support services in Britain regardless of their immigration status 

because of the abuse they suffered as a result of being trafficked into the UK.43  

Examining the contrasting NGO and government policy agendas on human 

trafficking and the priority of place given to the issue of victim protection helps to 

                                                 
43 Ibid. p.116. 
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clarify the reasons behind limited measures for victim protection in the British policy 

response to human trafficking. 

 

The NGO Agenda 

 

Anti-Slavery International, ECPAT UK and the Jubilee Campaign, are three of the 

most prominent NGOs that led the campaign to raise public and political awareness of 

human trafficking in the UK.  The primary interest of these NGOs was, and continues 

to be, to campaign and lobby the government to make human trafficking a priority 

issue and in particular to promote measures that offer all identified trafficked victims 

access to protection and support services.  

 

Anti-Slavery’s policy recommendations were put forward in the Human traffic, 

human rights publication (2002). These recommendations were supported and 

mirrored in policy recommendations that were forwarded to the government by 

ECPAT UK and the Jubilee Campaign. ECPAT UK, in coalition with the Jubilee 

Campaign placed a special emphasis on the trafficking of children. The demands for 

victim protection included the incorporation of the UN definition of human trafficking 

into national trafficking legislation. Trafficking and smuggling are two crimes that are 

similar in nature as both use methods of illegal immigration. Mistakenly identifying 

human trafficking as an instance of human smuggling leads to the trafficked victims 

being treated as illegal immigrants. Within the Human traffic, human rights report, 

Pearson highlights the plight of many trafficked victims who arrive in the UK: 

 

Trafficked victims are rarely recognised as victims of crime in the United Kingdom. 

Currently, laws are being used to remove trafficked persons rather than to protect their basic 
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rights…Due to the lack of clarity in the law, the conflation of migrant prostitution and illegal 

migration with trafficking is manifested deeply in government policy and attitudes of the 

authorities.44 

 

The element of exploitation that has inevitably occurred against trafficked victims is 

often not recognised by those authorities who may come into contact with them. Such 

confusion could be overcome if a comprehensive definition of human trafficking was 

presented under national law.  

 

In conjunction with the incorporation of the UN definition under national law, NGOs 

argued that it was necessary to provide training to law enforcement authorities and 

immigration officials who may come into contact with trafficked victims. Training 

would allow the authorities to become aware of and respond to human trafficking in 

an appropriate way. Trafficked victims could be offered protection and support 

assistance which would work to increase the likelihood that they would cooperate 

with the police in their criminal investigations. With evidence from trafficked victims, 

traffickers could then be punished appropriately.   

 

NGO recommendations for the protection of trafficked victims ranged from the 

provision of access to support services including medical, psychological, legal, 

employment and housing, to the establishment of a specialist NGO to provide 

protection and support services to trafficked victims and accommodate their needs. 

Such measures are specific to the needs of trafficked victims and would ensure that 

they are able to recover from their trafficking ordeal within the UK. If trafficked 

persons are offered such services and choose to use them, then they will be in a better 

                                                 
44 Ibid. p.116 
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position to help law enforcement authorities with their criminal investigation against 

the traffickers. Trafficked victims can provide valuable evidence against their 

traffickers. In Italy, where support and protection services are unconditionally 

provided to all trafficked victims who are identified and/or discovered, it has become 

evident that trafficked victims are more likely to testify against their traffickers in 

court.45  

 

Whilst the testimony of trafficked victims against their traffickers is incredibly 

valuable to prosecution cases, NGOs argue that victims need to be given time to 

decide whether they wish to take part in the prosecution case. Many trafficked victims 

fear the reprisals they may face from their traffickers should they co-operate with law 

enforcement authorities. Therefore, it is often the case that many trafficked victims 

simply want to return home immediately after they have been picked up by the 

authorities. NGOs have been campaigning for the allowance of a three month 

minimum reflection period for trafficked victims to remain in the UK in order to 

allow them the time to recover and consider their options in helping with the 

trafficking investigation.46 NGOs have argued that during this time trafficked victims 

should be able to access support services including counselling, medical, legal, 

housing, educational, vocational and welfare assistance on an unconditional basis in 

order to make an informed decision about their co-operation with the police. 

Alternatively, trafficked victims may choose not to co-operate and may wish to return 

home either during or after this reflection period. Effectively, a reflection period 

would offer trafficked victims a three month temporary residency permit to remain in 

the UK with the possibility of an extension should they decide to co-operate with the 

                                                 
45 JCHR Report, pp. 61- 64. 
46 Pearson, p. 116. 
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authorities. Implementing a reflection period under the national policy response to 

human trafficking would serve to help balance the law enforcement and human rights 

approach to human trafficking prevention. Prosecution cases would benefit and 

trafficked victims would be treated appropriately and recognised as victims of human 

rights abuse. 

 

The issue of offering trafficked victims a reflection period has been a continual point 

of contention between the government and NGOs. The government fears that such a 

policy will encourage false claims of trafficking to be made where bogus trafficked 

victims would access the benefits of support and protection and remain in the UK. 

Essentially, the government fears that offering victim support and protection under 

national legislation could act as a ‘pull factor’ encouraging the arrival of illegal 

immigrants.47  

 

                                                 
47 More recently, the British government continued to voice its concerns over granting trafficked 
victims an automatic reflection period in its Consultation Paper on Proposals for a National Action 
Plan to tackle human trafficking in the UK, Tackling Human Trafficking Consultation Paper, January 
2006. The Council of Europe Convention on Action Against Trafficking in Human Beings of May 
2005 provides comprehensive legislative measures for the protection of trafficked victims. A reflection 
period of at least 30 days is recommended by the Convention. The UK government hesitated in signing 
this Convention on the grounds that including such a legislative measure in the national policy 
response to human trafficking has the potential to act as a ‘pull factor’ for illegal immigrants arriving in 
the UK. The Convention was signed in March 2007. 
Tackling Human Trafficking - Consultation on Proposals for a UK Action Plan, Home Office, January 
2006, p.6. 
The government’s fears in relation to a ‘pull factor’ were noted in a newspaper article in the Guardian 
in 2003, 
Polly Toynbee, ‘Sexual Dealing’, The Guardian, May 9, 2003, available at, 
http://www.guardian.co.uk/comment/story/0,,952285,00.html 
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The Government’s Policy Agenda 

 

The government’s policy agenda to respond to human trafficking has largely been 

presented under the wider remit of immigration policy.48 Considering human 

trafficking within the context of immigration, and more specifically illegal 

immigration, has limited the government’s ability to develop a balanced approach to 

tackle human trafficking in the most effective way. The development of a victim- 

centred, human rights based response to balance the law enforcement response to 

human trafficking has been limited, because of the government’s unwillingness to 

develop such a policy independently of illegal immigration. Exploitation and human 

rights abuse of trafficked victims have not been considered the major determinants of 

trafficking cases in the UK.49 By placing human trafficking in the context of illegal 

immigration, attitudes of officials who enforce the law have been shaped to look upon 

trafficking as an immigration offence and not as a human rights issue. This has 

compounded the plight and treatment of many trafficked victims who have arrived in 

the UK.  

 

It was not until 2006 that the government began to demonstrate a shift in its policy 

response to human trafficking with the release of a consultation paper on a National 

Action Plan to prevent human trafficking. Through this public consultation and 

following the release of National Action Plan, the government signalled its intention 

to work at balancing a human rights based approach with the existing law 

                                                 
48 In 2006, the British government released a consultation paper on proposals for a National Action 
Plan to tackle human trafficking. This policy document was the first to consider policy proposals 
specifically on human trafficking, and independently of immigration legislation. It signalled a shift in 
the government’s response to human trafficking and demonstrated the government’s commitment to 
pursuing more balanced approach to tackle human trafficking through the expansion of victim 
protection policies. This will be discussed at a greater length in Chapter Four. 
49 Skrivankova,  p. 203. 
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enforcement response to tackle human trafficking. The government has begun to look 

upon such a response more favourably in order to facilitate successful prosecutions. 

The evolution of the government’s understanding and response to human trafficking 

has been slow and cautious but has come a long way since it presented its initial 

policy proposals to prevent human trafficking in the UK. Initially, the government 

maintained a great commitment to responding to human trafficking as an immigration 

offence, often to the detriment of trafficked victims and to the detriment of criminal 

prosecutions. Targeting the traffickers for their role as facilitators of illegal 

immigration and as those responsible for the exploitation of trafficked victims was 

perceived as the best means by which to prevent human trafficking in the UK. The 

government’s initial policy agenda reflected this position. 

 

Until 2006, the government’s policy agenda to prevent human trafficking was 

relatively constant in pursuing a law enforcement response and limiting the 

development of measures for the protection of trafficked victims. The government’s 

proposals for a human trafficking prevention policy were first presented in the release 

of an immigration White Paper in 2002 titled Secure Borders, Safe Haven: 

Integration with Diversity in Modern Britain. This White Paper generally outlined the 

government’s proposals for the legislative revision of the Immigration Act 1971. 

Policy proposals for human trafficking were therefore presented as a part of the wider 

legislative review of immigration law and not independently. A response to human 

trafficking was presented under the section ‘Tackling Fraud- People Trafficking, 

Illegal Entry and Illegal Working’. The government proposed to respond to human 

trafficking by punishing those involved in organised crime as the facilitators of illegal 

entry of trafficked persons. Protection and support for trafficked victims was 
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considered to be beyond the remit of this policy document and would be dealt with 

outside of the legislative response. Through its initial policy proposals to prevent 

human trafficking, the government demonstrated a limited understanding of human 

trafficking, not seeing it as a crime of human rights abuse against those who have 

been trafficked.  

 

Associating human trafficking with organised immigration crime can be understood 

by looking at the New Labour government’s approach to immigration since its 

election to office in 1997. The control of immigration to Britain has been a key issue 

for the New Labour government and continues to dominate the immigration policy 

agenda. Once elected in 1997, Tony Blair’s New Labour Government made it a 

priority to further develop the efficiency of Britain’s immigration system in order to 

control the flow of migration into Britain and expel those who had attempted to 

migrate to Britain by illegal means. The Blair administration inherited an immigration 

management system that had been in crisis since the late 1980s. Levels of 

immigration into the UK reached the highest levels during the late 1980s with the 

increase of migration flows from East to West following the end of the Cold War in 

1989, coupled with a general increase in international travel. Britain’s immigration 

system was unable to cope with the influx of migrants. Consequently, immigration 

controls became decentralised and more restrictive.50 Increased measures to restrict 

immigration resulted in large scale evasion and abuse of immigration and asylum 

controls and procedures from the same time. 

 

                                                 
50 Don Flynn, ‘New Borders, New Management: The dilemmas of modern immigration policies’, 
Ethnic and Racial Studies, Vol.28, No.3, May 2005, p. 467. 
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By the time New Labour came into office, the immigration system was in need of a 

drastic overhaul in order for the government to regain control over the immigration 

and asylum process. In 2001, Home Secretary David Blunkett was given the task of 

carrying out a fundamental review of Britain’s immigration policy, resulting in the 

release of Secure Borders, Safe Haven, in February 2002. This White Paper outlined 

the government’s proposals for the revision of the 1971 Immigration Act with the aim 

of promoting harsher restrictions on illegal entry, while facilitating managed labour 

migration and promoting the inclusion of those granted a legal right to remain. Whilst 

legitimate migration, particularly for economic fulfilment in the low skilled 

workforce, was welcomed by the government, illegal migration and abuse of the 

asylum system was identified as an area in need of a crackdown in order for the 

government to forge greater control of border management. Therefore, in recognising 

human trafficking to be a crime which operated to a large extent using methods of 

illegal immigration, the government believed that in order to prevent trafficking 

activity from reaching Britain, the policy response would have to target and harshly 

punish the traffickers who facilitated the illegal movement of illegal immigrants into 

Britain. The government’s priority concern towards human trafficking was with the 

illegal movement of people into, within and from Britain rather than the exploitation 

that those who were trafficked had to endure once they had arrived in Britain. The 

government’s policy response to human trafficking as outlined in the White Paper 

was prosecution-based, targeting and punishing the traffickers and promoting the 

removal of trafficked victims who were not eligible to legally remain or work in the 

UK. 
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The government claims that its policy proposals for tackling human trafficking have 

been designed in an attempt to create a balance between prosecution and victim 

protection. More recently, the policy approach has been described by the Home 

Office as ‘twin tracked’, combining a victim-centred approach to protect trafficked 

victims and a tough law enforcement approach to prosecute traffickers.51 The ‘twin 

track’ approach is argued to be the most effective way to tackle trafficking. However 

in reality, this balance has not been struck.  

 

Since the release of the consultation on a national action plan to tackle human 

trafficking in 2006, the government has begun to consider the human rights element 

of human trafficking more seriously. New national victim-centred initiatives, 

including the establishment of the UK Human Trafficking Centre (UKHTC) and the 

launch of the police led Operation Pentameter, have been developed and implemented 

by the government with the co-operation of NGOs. These initiatives will be discussed 

at a greater length in Chapter Four. The protection and support of trafficked victims 

now stands a better chance of being at the centre of the policy response. This will 

work to benefit the government in upholding international human rights obligations, 

taking responsibility for the human rights abuse suffered by trafficked victims in the 

UK and improving the number of successful trafficking prosecution rates in Britain.  

 

                                                 
51 JCHR Report, p. 45 
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Conclusion 

 

NGOs have been at the forefront of the campaign for a human rights based policy 

response to human trafficking, promoting the protection of trafficked victims as the 

top priority. The agendas of both the government and the NGOs were presented and 

debated in the policy making process but, the development of a specific policy on 

human trafficking favoured a law enforcement based legislative response with a 

limited policy for the protection and support of trafficked victims who arrive in the 

UK. The development of a policy response to preventing human trafficking will be 

examined in Chapter Two. The role of NGOs in the policy making process as the key 

force in promoting a human rights based response to trafficking will be reviewed. 

NGOs have used the policy making process to promote their agenda with a particular 

focus on the inclusion of comprehensive measures for the protection of trafficked 

victims within the new policy. They have sought to influence the British 

government’s policy in response to human trafficking but this has been a difficult task 

because from the outset, the government’s predominant policy agenda has been to 

place human trafficking in the context of illegal immigration.  
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CHAPTER TWO 

 

DEVELOPING A POLICY TO TACKLE HUMAN 

TRAFFICKING 

 

Introduction 

NGOs play an important role in the development of British public policy, particularly 

when the policy field is a new and concerns an area that is relatively unknown to the 

government. Policy makers develop effective policy from the basis of an informed 

and expert understanding of the policy issue. Such an understanding is most often 

achieved through the process of consultation with NGOs and individuals who are 

expert and have a well established interest and credibility in certain policy fields. The 

consultation process allows NGOs a chance to achieve insider status which grants 

them direct access to the decision makers and the opportunity to influence and shape 

the development of public policy. NGOs can have the opportunity to engage in 

consultation with the government during the development of a policy that directly 

relates to their field of expertise. It is not difficult for NGOs to achieve insider status 

in the British policy making process on issues that are related to their field of 

expertise. The threshold for access to consultation lists is low and many organizations 

and individuals can be placed on consultation lists. It is in the government’s best 

democratic interest to consult as widely as possible to gain as much information, 

representation and input from civil society on the particular policy issue. The 

democratically based political system promotes and encourages wide consultation 

with interested groups and individuals during the development of a policy. NGOs are 
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an incredibly valuable resource to the government during the development of policy 

on specific issues.  

 

Human trafficking was a new and relatively unknown policy area for the British 

government. Anti-trafficking NGOs have maintained heavy involvement in 

consultation with the government both formally and informally through the continual 

development of a policy response to human trafficking. NGOs have developed a close 

consultative relationship with the government and are therefore in a reasonable 

position to influence the government’s decisions. However, the government’s primary 

association of human trafficking with organized immigration crime has meant that the 

ability of NGOs to influence the government in the policy making process has been 

limited. This is reflected in the extent to which the government has failed to adopt an 

approach that supports a balance between law enforcement and human rights 

protection, and in the limited measures for the protection and support of trafficked 

victims in the policy responses to date. It is difficult to measure the effectiveness and 

success of NGO influence on government decision making, however NGOs have 

consistently and strongly campaigned and lobbied the government for the adoption of 

a victim-centered, balanced approach to combat human trafficking in the UK. Since 

2006, the government’s policy response to human trafficking has shown signs of 

slowly turning towards adopting such an approach and this will be explored in 

Chapter Four.  

 

The issue of human trafficking, and the victim-centred policy response that NGOs 

support, challenges the interests of the State. NGO policy recommendations for the 

protection of trafficked victims have been a particularly contentious policy issue for 
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the NGO-government relationship in policy developments on human trafficking, and 

have challenged the ability of NGOs to influence the government in the policy 

making process.  

 

The issue of protection and support for trafficked victims who arrive in the UK 

continues to be considered and debated, however the British policy response to human 

trafficking still reflects a limited human rights based approach. The government 

continues to maintain the firm position that offering extensive measures of protection 

and support for trafficked victims will compromise established immigration policy 

that centres on border security, managed migration and a crackdown on illegal 

immigration.52 This concern has influenced and shaped the policy to combat 

trafficking which has a strong emphasis on law enforcement and a limited response 

for victim protection. Chapter Three will look at the law enforcement response to 

human trafficking in Britain in greater detail. 

 

This chapter will seek to provide an understanding of why victim protection measures 

are limited in the British policy response to human trafficking by looking at the role 

of NGOs in the policy making process. It will firstly consider the broader context of 

democracy and pluralism to place the role of NGOs within the British policy making 

process in order to recognize how they can provide representation to the interests of 

citizens and minority groups in democratic societies. Then, the NGO role in the policy 

process will be presented more generally through a discussion of insider and outsider 

strategies that NGOs may pursue in the policy making process. The chapter will move 

on to examine the role of NGOs in the British policy making process more generally 

                                                 
52 JCHR Report, p. 26. 

48 



and the traditional relationship between the government and NGOs within the process 

followed by a discussion on the practice of consultation. Lastly, the chapter will 

highlight the role of NGOs in the development of the British policy response to 

prevent human trafficking recognizing that insider status does not equal influence. It 

will look at why the NGO policy recommendations for a victim-centred response to 

human trafficking have not been incorporated into the final human trafficking policy 

response, despite NGOs using insider strategies and their privileged insider status to 

promote this agenda.  

 

Liberal Democracy, Pluralism and the Political Importance of NGOs 

 

The very foundations of a liberal democracy rest upon the achievement of a popularly 

elected government that holds a limited amount of power over the people that it 

governs. Liberal democracies are representative in nature where decision making 

power is invested in democratically elected representatives. Liberal democracies can 

be characterized by pluralism which advocates the existence of different social and 

political groups. These groups contribute to the quality of decision making 

processes.53 Therefore, it can be argued that liberal democracies encourage the 

existence and activity of NGOs and other associations that work to influence 

government decisions through their involvement in the policy making process. On a 

broader level the ideals associated with the concept of pluralism and the modern state 

are: limited government, the separation of powers and the representation of, and 

governmental response to, citizen interests.54  

                                                 
53 Wyn Grant, (2000) Pressure Groups and British Politics, MacMillan Press, London, p. 35. 
54 John Schwarzmantel, (1994), The State in Contemporary Society, Harvester Wheatsheaf. 
Hertfordshire, pp. 60- 61. 
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At the centre of pluralist theory lies the belief that power in society is fragmented and 

dispersed.55 One way in which the dispersal of power manifests is through the 

presence of a large number of political and social groups including NGOs, many of 

which represent minority interests. A pluralist system recognizes the diversity of 

interests within the State and the many different organizations that have been 

established to represent these interests. It has been argued that pluralism connects the 

State and society which then works to realise and then protect the interests of the 

people.56 This argument can be reinforced by the promotion of the claim that citizen 

participation is at the forefront of a democratic government. As Schwarzmantel states 

in his book The State in Contemporary Society,  

 

Representative democracy is achieved through citizen participation and the variety of 

organizations and political parties that are held to characterize a pluralist system. Thus 

pluralism is a theory of both liberalism and democracy. It shares the democratic aim of citizen 

participation and involvement, if only indirectly, in the key decisions of society.57 

 

NGO membership is one way in which citizens can participate in the political process. 

Membership of an NGO gives citizens the chance to influence the government in an 

indirect manner through the political representation that the associated NGO gives to 

their particular concerns and/or interests. NGOs work to accommodate alternative 

positions and perspectives on policy issues and allow specific interests to be explored 

and addressed in a comprehensive manner. The approach of political parties to policy 

development is to reflect the interests of the Party and the State at large. This can 

                                                 
55 Grant 2000, p. 42. 
56 Schwarzmantel, p. 50. 
57 Ibid. p. 51. 
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potentially compromise the interests of minority and disadvantaged groups within 

society who choose not to associate with a political Party, or whose interests a Party, 

or the government, does not represent.58  Citizens can mobilize and organize their 

interests through NGOs in order to seek a response from the government over specific 

issues. The government however, is not always willing to respond to NGO demands 

and pressures and it is not under any obligation to do so. Although group activity and 

involvement is encouraged in the democratic political process, it is the British 

government who is the supreme decision making body and the chief enforcer of those 

interests which have been developed and maintained through policies that are 

designed to protect and maintain the interests of the State.59  

 

One of the primary foundations of any established democracy is citizen involvement 

in the political process.60 The most common way in which citizens can involve 

themselves in the political process is through the activity of voting at election time. In 

Britain, general elections occur once every five years. Voting allows citizens to elect a 

political party and/or political representatives into power that will represent the 

interests of the majority of the voting public. The British Government has to address a 

broad range of issues and will often do so along established party lines. It is in the 

government’s best interest to address and promote broad based policy issues such as 

immigration, the environment and public welfare in order to appeal to a wider 

percentage of the population, as opposed to specific policy issues which may fall 

                                                 
58 Grant (2000), p. 217. 
59 Schwarzmantel, p. 63. 
60 Grant (2000), p. 5. 
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under such categories. Addressing broad policies increases the government’s chances 

of securing a greater number of potential votes by appealing to the wider public.61 

 

By focusing on broad based policy issues the government does not always effectively 

represent the interests of minority and disadvantaged groups.62 NGOs tend to 

establish themselves around issues that affect marginalized groups within society, 

endeavouring to represent the interests of these groups. Minority groups are often 

under-represented or disadvantaged by existing policy. NGOs can therefore give such 

groups the opportunity to be active and considered in the political process by 

representing their interests, many of which are not represented by the government. 

Being independent of the government allows NGOs to develop an alternative position 

on policy issues. Therefore, NGOs are in a unique position under a liberal democracy. 

They have the ability to criticize, challenge and offer recommendations for 

improvements of the government’s existing policies. This is one way in which 

citizens can voice and express their dissatisfaction with the government and scrutinize 

government policies.   

 

In addition to voting, NGO membership and support open up an avenue for citizens to 

get involved in political activity in a more specific way. NGO support and 

membership encourages and allows for citizens to be involved in continuous political 

activity between elections. By joining an NGO, citizens are using an alternative 

political outlet to party membership and voting as a means of influencing government 

decisions. NGOs rely on their membership bases for credibility and power of 

                                                 
61 Gregor McLennan et al. (Eds.), (1984), State and Society in Contemporary Britain: A Critical 
Introduction, Polity Press, Cambridge, pp. 262-263. 
62 Grant (2000), pp. 214 – 217. 
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influence, for funding and for promoting their cause more widely amongst the public. 

NGOs can then use their power derived from their membership base, along with their 

expertise and research capabilities, to alert the government to the particular policy 

issue that they represent.  

 

Through their involvement in the political process, NGOs strengthen democracy.63 

They give representation to the interests of minority groups that may not otherwise 

stand a chance of gaining political attention. This is certainly the case for those NGOs 

who represent the issue of human trafficking. The victims of human trafficking who 

arrive in Britain are often vulnerable, minority groups of people including those who 

are economically disadvantaged, women and children. They are not British citizens 

and often come from poorer countries where little opportunity to be prosperous is 

available to them. Through NGOs the interests of these minority and/or vulnerable 

groups are able to gain political representation. Although human trafficking affects 

non- British citizens at large (those who are trafficked into the UK), those British 

citizens with human rights sympathies are most likely to form the membership basis 

and campaign under the banner of anti-trafficking. Anti-trafficking NGOs may 

represent the interests of trafficked victims, but they are largely supported in the UK 

by those with human rights sympathies. NGOs in Britain pressure the government to 

consider and implement policies that protect the interests of trafficked victims. This is 

how the issue of victim protection has gained political attention, consideration and a 

response from the government during policy developments on human trafficking. 

 

                                                 
63 Wyn Grant, (1995), Pressure Groups, Politics and Democracy in Britain, Harvester Wheatsheaf, 
Hertfordshire, p. 23. 
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Although NGOs are often established to represent a specific interest and to mobilise 

support for it, they are not always able (or at times willing) to be politically active 

within the policy making process. Involvement in the political process, which 

includes policy making, is not granted or guaranteed to all NGOs. The government 

has to allow the NGO access to the policy making process and regard it as being 

legitimate and credible in the promotion of its policy interests and within its specific 

area of expertise. NGOs must develop strategies and professionalism in order to 

appeal to the government when policies are being developed so that they will be 

viewed as credible actors in the policy making process. The distinction between those 

NGOs who gain access to the policy making process and those that do not can be 

characterized by the ‘insider-outsider’ typology of groups.64 For the case of human 

trafficking, insider status is the best NGO strategy to influence the government during 

policy developments and anti-trafficking NGOs have been successful to a large 

degree in achieving this status. 

 

Insiders and Outsiders  

 

The insider-outsider typology was first developed in 1978 by the British Political 

Science Professor Wyn Grant, throughout his discussions of pressure group strategies 

in the policy making process.65  Grant states that, 

 

                                                 
64 Wyn Grant first developed this typology in 1978 and has continued to reference and highlight this 
typology in many of his publications that followed on the role of pressure groups in British politics 
including Pressure Groups, Politics and Democracy in Britain (1995),  Pressure Groups and British 
Politics, (2000) and ‘Pressure Politics: The Changing World of Pressure Groups’ in Parliamentary 
Affairs, (2004), Vol. 57 No.2. 
65 Ibid. 
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Insider groups are regarded as legitimate by the government and are consulted on a regular 

basis. Outsider groups either do not wish to become enmeshed in a consultative relationship 

with officials, or are unable to gain recognition.66 

 

Groups who have privileged access to policy makers through the practice of 

consultation (formal and informal), and who are therefore identified as ‘insiders’, 

should be in a position to exert some degree of influence on the decisions made 

during the development of a policy. However, this is not always the case. The needs 

of the government, the nature of the policy, the interests of the State and the resource 

capacity of the group will determine the level of group access and their ability to 

influence the government during the development of a policy. 

 

It is often difficult for NGOs to get their policy goals met if they are not involved as 

insiders during official policy developments on the issues that affect their interests. 

NGOs can work to improve the proposed policy through the information, knowledge 

and expertise they can offer the government on the policy issue. NGOs are usually 

concerned with policy details as opposed to the whole policy itself. Consequently 

NGOs work to modify and improve policy details so that they conform with or reduce 

any impacts upon their representative interests and policy agenda.67  

 

The status that an NGO assumes within the process largely depends on the strategy 

that it chooses to pursue in order to promote its policy recommendations to the 

                                                 
66 Grant (2000), p. 19. 
67 Simon James, ‘Policy and the Public: An Overview of a Recent UK Experience’, Public 
Administration International, London 2005, power point presentation. Available at, 
http://www.public-admin.co.uk 
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government.68 NGOs are not necessarily restricted to adopting one strategy as 

opposed to the other.  It is not uncommon for NGOs to use both insider and outsider 

strategies to pursue their policy goals, and in fact many outsider strategies are 

perfectly compatible with insider groups. Insider status is not necessarily lost when a 

group also uses outsider tactics.69 For example anti-trafficking NGOs including Anti-

Slavery International, ECPAT UK, and Amnesty International have achieved insider 

status with the British government on human trafficking policy developments. At the 

same time, these NGOs encourage their members to write letters to their local MPs 

asking them to respond to the issue of human trafficking in the UK, they organize 

public awareness raising activities and have, at times, run media campaigns and 

generated public petitions calling on the government to protect the human rights of 

trafficked victims who arrive in the UK. These strategies demonstrate the ability of 

these NGOs to use both insider and outsider tactics to raise political and public 

awareness towards the issue of human trafficking in order to have their policy 

recommendations seriously considered by the government. None of these NGOs have 

lost their insider status through conducting outsider activities. 

 

Insider NGOs are able to promote their policy recommendations during consultation 

and discussion meetings with the government and will stand a better chance of having 

their recommendations at least considered, if not adopted in the final policy. It is often 

the case that insider groups are approached and used by the government when policies 

are developed. They do not have to push and fight for access to the policy making 

                                                 
68 William A. Maloney et al., ‘Interest Groups and Public Policy: The Insider/Outsider Model 
Revisited’ in Journal of Public Policy, (1994), Vol. 14, No.1,  p. 17. 
69 Grant (2000), p. 30. 
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process as the government is likely to want input and feedback from NGOs in the 

formal process of consultation.  

 

Insider strategies can be used only once an NGO has been granted direct access to the 

policy making process by the policy makers. It has been argued that insider status is 

not difficult to achieve.70 However, achieving insider status does not guarantee an 

NGO great influence over the government. Whilst the government can allow many 

interest groups access to the consultation process, it is only a handful of these groups 

that are recognized by the government to hold legitimacy and credibility on the 

specific policy issue and are therefore used as a resource by the government during 

the development of policy. Maloney et al (1994), also known as the Aberdeen Group, 

offer three categorizations of insider groups: core, specialist and peripheral insiders.71 

These categorizations of insiders give an indication of how easy it is for NGOs to gain 

access to decision makers and the degree of influence they might expect to achieve. 

Core insiders are classified as those groups who regularly participate in a wide variety 

of policy issues related to a certain policy area. They can be quite influential. 

Specialist groups are those that participate in a specific policy area and are seen by 

policy makers as a reliable and authoritative source of information on specific niches. 

They too have a fair standing to influence the government on specific policy issues.  

Peripheral groups are classified as having insider status but little influence.72 Many 

NGOs will be granted the opportunity to engage in consultation through the 

submission of policy recommendations to the government once a consultation paper 

                                                 
70 Maloney et al., pp. 30-32. 
71 Ibid. p. 30. 
72 Ibid.  
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has been released. However, it is often the case that only a restricted number of 

groups will have a significant influence on the government.  

 

The government may seek these groups out or have already established consultative 

relationships with them. There can literally be hundreds of groups on a consultation 

list making it impossible for the government to manage so many responses equally. 

For those groups with little chance of influencing decision makers, the practice of 

consultation is more of a formality from the perspective of the government. Access to 

the policy making process does not equate to influence.73 However, core or specialist 

insider status can give an NGO the opportunity to be highly influential in the 

development of a policy.  

 

Although insider status grants NGOs direct access to the policy making process and 

grants them the opportunity to have the government consider their policy 

recommendations, such a position has been criticised for imposing certain limitations 

on the NGO. Those who achieve insider status are constrained within the political 

system and must act in accordance with the government’s method of policy making. 

Professionalism must be maintained. Policy demands and recommendations may have 

to be modified in order to be considered or accepted by the government. This means 

that the NGOs who are involved directly in policy developments that are specific to 

their cause will often have to accept that the final policy may not entirely represent 

their interests, particularly if NGO interests are dramatically different from those 

articulated by the government. It would be highly unusual for the government to pay 

                                                 
73 Ibid. p. 21. 
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much attention to any policy recommendations submitted by an NGO that are 

dramatically different to the government’s policy proposals.  

 

Whilst it can be argued that NGOs can exercise a certain degree of pressure and 

influence on the government during the policy making process, it is the government 

who is responsible for the development of the final policy. However, NGOs are an 

integral part of the policy making process in the interests of democracy. Additionally 

NGO involvement in the policy making process is important, particularly for 

consultation on issues about which the government may have limited knowledge and 

expertise.  NGOs can use their expertise and insider statues to influence policy. NGO 

pressure is not the only source of potential influence on the government. Pressure on 

the government during policy developments can come from a number of sources 

including the opposition and minority parties and the EU. Using the example of 

human trafficking policy development, it is not only NGOs that are working to 

pressure the government to adopt further policy measures to protect and support 

trafficked victims who arrive in the UK. In this case, pressure has also come from the 

EU and the opposition Conservative Party.74 However, Grant argues that using an 

appropriate strategy and having the necessary resources are the key to NGO success 

in policy developments. He states:  

 

The choice of an appropriate strategy and tactics can be an important determinant of pressure 

group success….It is clear that much success in lobbying still depends on the careful research 

and analysis of a case, and its presentation to civil servants or Commission officials. In that 

                                                 
74 Ibid. p. 206. 
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sense the lobbying process remains a highly bureaucratised one in which adequate resources 

are one of the keys to success.75 

 

Resources include valid and credible evidence-based research on the issue, the ability 

to exercise professionalism in the policy making process, credible and well developed 

expertise and knowledge on the policy issue and a willingness to give any required 

information to government policy makers. Grant continues to present the argument 

that, 

 

Insider strategies are likely to be those pursued by the majority of pressure groups [NGOs] 

seeking to influence government policy.76 

 

However, insider strategies may not be favourable to all NGOs. Some may choose to 

pursue outsider strategies in order to seek influence over the government. 

 

Outsider groups may assume such a status either by choice or by circumstance. As 

Grant explains, 

 

Outsider groups either do not wish to become enmeshed in a consultative relationship with 

officials, or unable to gain recognition with officials…They then have to adopt campaigning 

methods designed to demonstrate that they have a solid basis of popular support.77 

 

Some groups believe that outsider strategies best suit their cause for achieving their 

goals and may not wish to be involved in official policy developments. Grant 

characterizes these groups as ideological outsiders. Other outsider groups may attempt 

                                                 
75 Grant (2000), p. 205. 
76 Ibid. p. 206. 
77 Ibid. p. 19. 
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to crack the political process, but are usually not successful in doing so. This can be 

for reasons such as a lack of political resources, or that they may have a policy agenda 

which differs dramatically from that of the government. They could even lack 

credibility and experience in the policy process. Wynn Grant describes such groups as 

outsiders by necessity.78 

 

An outsider strategy typically works to raise public attention to a particular issue or 

cause as a means of mobilising the public in order to demonstrate to the government 

that there is mass public concern, support or interest in a particular issue. Public 

awareness raising campaigns can form part of an outsider strategy to gain political 

recognition and can be conducted by way of peaceful demonstrations, letter writing 

campaigns, media campaigns and advertisements. Outsider strategies have the ability 

to get the public involved in the political debate surrounding the particular policy 

related issue. Direct public access to the government in consultation is virtually 

impossible and is left to the successful NGOs as representatives of the interests of 

their supporters. 

 

Sometimes NGOs are unable to avoid involvement in the policy process. The 

government may approach NGOs seeking advice and expertise on a specific policy 

issue or the NGO/s may become an agent for dispensation of government funds 

and/or services once the policy has been implemented.79 This is the case for many 

anti-trafficking NGOs that are involved in policy developments against human 

trafficking. It is in the NGOs’ best interest to be involved in policy developments 

against trafficking in order to promote their interests concerning the a victim centered, 

                                                 
78 Ibid. p. 22. 
79 Ibid. p. 17.  
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balanced approach to tackle human trafficking. However, for the case of policy 

developments to prevent human trafficking in the UK, many NGOs are approached by 

the government because of their expertise and credible knowledge base on human 

trafficking. Responding to human trafficking is a relatively new policy concept and an 

issue that is not widely understood by the government. Therefore NGOs have been a 

valuable resource to the government in trafficking policy developments and are 

particularly useful at bringing evidence-based research and knowledge to the 

government’s attention on the scale and scope of human trafficking in the UK and 

advice on how best to respond to it.   

 

The Government-NGO relationship in the British policy making process 

 

The government-NGO relationship within the British policy making process has been 

described as symbiotic.80 The government stands to benefit from the expertise that 

NGOs can offer on specific policy areas. In seeking to use NGO expertise, the 

government can allow them access to the policy making process.  Once the 

government has granted access, NGOs are in a position to attempt to influence and 

shape public policy. The government is responsible for so many different and diverse 

areas of policy that it is impossible to expect it to be expert and well informed on each 

specific policy area. The government needs NGOs to provide it with detailed 

information, expertise and research-based evidence on particular policy issues. 

Government relationships with NGOs can therefore be essential to policy 

                                                 
80 Grant (2000), p. 64. 
Maloney et al., p. 36. 
Interview with Wilfred Wong, Jubilee Campaign representative, December 6th, 2005, London. 
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developments in order to develop a well informed and effective policy response.81 

Policies then carry legitimacy and credibility once they have been implemented.  

 

To match the diversity of policy issues, there are a growing number of NGOs that 

have been established to represent specific interests. Many NGOs have the ambition 

to take their policy recommendations to a political level and will develop policy 

agendas and recommendations of their own. Although the government-NGO 

relationship can be described as being mutually beneficial, it is not entirely rewarding 

for NGOs.  NGOs may have access to the policy making arena through the 

achievement of insider status in consultation. However, NGOs remain limited in their 

abilities to influence the government and usually find it difficult to change the 

government’s policy agenda. Often, the government’s agenda is rigid and well 

established. The government ultimately holds the power to direct policy developments 

and to implement the final policy based on the outcomes it chooses. Therefore, 

national policy developments tend to reflect the interests of the State. Policies are 

often developed to please and satisfy the majority of the population who hold the 

power to vote in the government. It is therefore in the government’s best interest to 

develop a policy which appeals to and protects the interests of the majority of the 

British public as the sustainability of government power is ultimately in the hands of 

those who vote. However, the role of NGOs in the British policy making process is 

still valuable and should not be discounted. NGOs play an integral role in the liberal 

democratic processes of government, particularly in policy development. 

 

                                                 
81 Maloney et al., p. 36.  
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Consultation  

 

Perhaps the most important aspect of the British policy making process for both the 

government and NGOs is the practice of consultation. This is where the government-

NGO relationship in policy developments is actively demonstrated. Consultation 

provides NGOs with the opportunity to achieve direct access to the policy makers. It 

provides them with the best chance to influence government policy proposals and to 

promote their own policy interests and recommendations at a political level. The 

government can seek and obtain advice and expertise from relevant NGOs during 

consultation to improve their proposed policy and to further the effectiveness and 

legitimacy of the policy once it is implemented. Alternatively, NGOs can approach 

the government at consultation time through the submission of policy 

recommendations for consideration. 

 

Consultation usually occurs over a period of 12 weeks following the release of a 

government consultation paper. Consultation papers can be released as Green or 

White Papers or simply as Consultation Papers. Green or White Papers outline the 

government’s policy proposals which signals the chance for consultation. Green 

Papers are used for exploring possible policies. The release of a White Paper will 

often follow, reflecting the government’s policy intentions more definitively. The 

agendas of Green and White Papers are much harder to influence and change as they 

are often designed in a comprehensive form reflecting the government’s intentions for 

new or revised national legislation. For example, the government released White 

Papers to accompany the revision of the existing Immigration policy in 2002 and the 
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Sexual Offence policy in 2003.82 These White Papers included the first proposed 

legislative policy response to human trafficking under the umbrella of these broad 

policy areas. Although the papers were released for consultation, the final legislation 

did not dramatically shift from the government’s proposals on human trafficking that 

were outlined in these Papers. 

 

Consultation papers can also be released by the government and are designed to 

obtain feedback on policy initiatives or existing policies from interested groups and 

individuals. These papers are much more open to change and further development 

once the consultation period has ended and the NGO (and other) submissions have 

been considered. Consultation documents encourage responses from NGOs, 

individuals and other organisations that are expert in the policy area. They can be 

used as a mechanism for the government to gain information, expertise and advice on 

policy developments surrounding issues of which it is unsure how to tackle or on how 

to improve existing policy. This can be seen in the recent consultation release by the 

Home Office, Tackling Human Trafficking-Consultation on Proposals for a UK 

Action Plan, for the future development of a National Action Plan to respond to 

human trafficking in the UK.  This consultation document was released with the 

purpose of setting out what the British Government has done so far in responding to 

human trafficking.  More importantly the Consultation was released in order to, 

 

                                                 
82 The White Paper accompanying Immigration legislative policy revision was titled ‘Secure Borders, 
Safe Haven: Integration with diversity in modern Britain’. 
The White Paper accompanying the Sexual Offences legislative policy revision was ‘Protecting the 
Public: Strengthening protection against sex offenders and reforming the law on sexual offence’ 
Both were released by the Home Office in February 2002 and November 2002 respectively. 
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…further our [Home Office] work in this area, [but] also to increase our knowledge and 

understanding of other types of exploitation so that we can tackle all forms of human 

trafficking effectively.83 

 

This Consultation is the first official document to specifically address the British 

policy response to human trafficking independently, as an issue on its own and to 

present an opportunity for the improvement of the existing policy response.  

 

The government has directed this most recent consultation document towards 

interested organizations and individuals with the intention of improving and further 

developing already existing strategies for responding to the crime. Within the 

consultation document, some gaps in the existing British policy response to 

trafficking have been clearly identified including how to tackle trafficking for labour 

exploitation and the trafficking of children. The government has also expressed 

uncertainties over how to reduce demand for trafficked women (through tackling 

demand for prostitution) and has acknowledged information gaps over not 

understanding the full extent of the scale and scope of trafficking within the UK.84 

NGOs are useful and needed by the UK Government in order to fill in these policy 

gaps through the research they have conducted and the expertise they have developed. 

Consultation provided the government with the opportunity to obtain such 

information from NGOs. 

 

Following the release of a Consultation paper, there are two ways in which NGOs can 

become involved in consultation. Firstly, NGOs can approach the government by 

                                                 
83 Home Office, Tackling Human Trafficking Consultation, p. 2. 
84 Ibid. pp. 3-5. 

66 



asking to be added to consultation lists. They may then be given the opportunity to 

comment on those consultation papers that are issued by the government, provided 

they have been released for public consultation. This is most often, but not always the 

case during consultation in Britain. Wide consultation presents the best opportunity 

for the government to gauge a more complete understanding of the issue at hand in 

order to develop an informed and comprehensive policy response that is likely to be 

most effective. In this respect, NGOs sometimes have to push and work hard to have 

their views considered by the government. However, NGOs who are not directly 

approached by the government are often viewed as carrying little credibility and 

legitimacy with the government.  

 

Secondly NGOs can be directly contacted by the government to provide their views 

and responses to a particular policy issue. Although this can occur around the release 

of a consultation paper, the government can pursue NGO advice and expertise 

informally at any time and may even approach NGOs for this reason as the policy 

develops. These NGOs are likely to be considered by the government to hold a certain 

amount of credibility, legitimacy and professionalism and are sought out because of 

the level of expertise, knowledge and information they have developed on the specific 

policy issue. NGOs usually have a research capability and this provides the 

government with hard evidence and at times, statistical data concerning a policy 

problem, or even of a policy success. For the case of human trafficking, the 

aforementioned anti-trafficking NGOs have been, and continue to be, approached by 

the government because of these reasons. None have had to work for representation in 

the policy making process.  
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Consultation can be formal or informal and has been argued to have become 

increasingly informal over recent years. The submission of written recommendations 

to the government following the release of a consultation paper is considered formal 

consultation. Informal consultation can occur through private meetings between NGO 

representatives and civil servants. Telephone discussions between the two parties may 

also constitute an informal consultation. Chris Beddoe, Director of ECPAT UK, 

expressed her satisfaction in dealing with the government in such an informal way 

and was impressed by the willingness of the civil servants and Home Office ministers 

to take phone calls and conduct meetings at the request of ECPAT UK to discuss 

policy proposals and recommendations.85 Civil servants can also contact NGOs 

informally if they are after clarifications or certain information relating to the policy 

issue. An open line of communication between government and NGOs is important in 

this respect. 

 

The Compact 

A combination of formal and informal consultation is a political reality. The way a 

consultation is to be properly and formally conducted is outlined in the Compact, a set 

of good practice guidelines for consultation issued by the government to officially 

direct the government relationship with the voluntary and community sector in policy 

developments. The Compact was designed and drafted by the government in 1998 and 

is a non-binding document. It was developed as an extension of the policy document 

titled Building the Future Together, which concluded that a compact was the 

necessary basis for partnership between the government and the voluntary and 

                                                 
85 Informal meeting and discussion with Chris Beddoe, Director of ECPAT UK, in London, 29.11.05. 
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community sector.86 NGOs are considered a part of this sector, and all of the UK anti- 

trafficking NGOs are members of the Compact. NGO involvement in the British 

policy process is directed by the Compact, a code of good practice for consultation 

between the government and the NGO sector in policy developments.87  

 

The Compact recognizes the importance of the involvement of voluntary 

organizations within the policy making process. It states, 

 

The Code of Good Practice aims to make a positive impact on the way in which the 

Government consults and appraises its policies in respect of the voluntary and community 

sector. In so doing, it should enable voluntary and community organizations to make an 

effective contribution to the development and implementation of policy.88 

 

It is particularly important in highlighting the validity and importance of NGOs 

within the policy making process and clearly explains the position, functions and 

conduct of such organizations during consultation. In doing so, NGOs know where 

they stand and that they are a legitimate requirement to the process. Whilst it is 

probably in the NGOs best interest for the government to consult as ordered by the 

Compact, the government does not stand to lose much by not following these 

consultation guidelines.  

 

                                                 
86 The Compact, ‘History of the Compact’, available at, 
http://www.thecompact.org.uk/information/100020/100212/history_of_the_compact/ [accessed 
2.12.2007]  
87 The Compact, available at, 
http://www.thecompact.org.uk [accessed 2.12.2007] 
88 The Compact: Getting it right together, ‘Consultation and Policy Appraisal: a Code of Good 
Practice’, p. 2. Available at, 
http://www.thecompact.org.uk/shared_asp_files/GFSR.asp?NodeID=100320 
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Problems with the Compact and Consultation at large  

 

Although the Compact is good idea that goes some way towards institutionalising the 

government-NGO relationship in consultation, it remains non-binding, and this means 

that it does not have to be applied or strictly adhered to by either party.  The 

government often takes particular advantage of this fact. Although it regularly 

consults with many interested groups on policy developments, many groups are often 

not given great consideration or recognition by the government for the 

recommendations that they offer in their consultation response. The government 

cannot possibly manage the volume of consultation responses it gets and tends to 

seriously consider only those of groups with whom it has already established close 

consultative links. The Compact also states that following the consultation period, the 

government must release to all of the organizations that submitted a consultation 

submission, its reasons for not adopting their policy recommendations into the final 

policy. This rarely occurs and is related to the sheer number of groups that are 

involved in the consultation process. The government simply does not have time to 

respond to each group in such a manner, particularly if that group lacks political 

recognition. 

 

Consultation is largely conducted behind closed doors and can therefore lack 

transparency. Conducting consultation in such a secretive manner shuts a lot of 

interested organisations and the public out. By not being transparent, it is not easy for 

the public to see that a wide range of interests have been considered in policy 

developments. The public is also then kept in the dark as to ongoing policy 

developments that occur during, and as a result of consultation. However, it has been 
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argued that consultation is of little to no interest to the greater public.89 It often 

involves discussion of a very detailed nature. To overcome this problem, the Compact 

has stated under one of its guidelines of good practice that the results of all 

consultations should be released to those involved in the consultation. The 

consultation evaluation should explain the consultation process followed, how the 

decision reflects the results of the consultation and where circumstances permit, an 

assessment of any impacts the policy proposals may have on the organizations, and a 

summary of the various views expressed during consultation should be made 

available. For those organisations who participated in consultation and whose views 

or recommendations were not included in the final policy, upon request the 

government department should provide them with a prompt and full explanation.90 In 

reality, this last requirement is not often fulfilled by the government.  

 

The British policy making process has a long standing tradition of consultation which 

allows interested groups and individuals to access the policy making process. It has 

been hard for NGOs to convince the government of the benefits in developing a 

victim centered, balanced policy response to trafficking, as opposed to the established 

position of the government who views the issue to be associated with organized 

immigration crime that affects national security. As Wilfred Wong, representative of 

the Jubilee Campaign NGO commented in an interview, 

 

It’s like an analogy of turning a battleship around, it takes a long time, and I’ve found in our 

experience that government departments hate to change their policies and when they do it is 

                                                 
89 Interview with Wilfred Wong, London, 2005. 
See also, Maloney et al., p. 22. 
90 The Compact: Getting it right together, ‘Consultation and Policy Appraisal’, pp. 11-12. 
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reluctantly and slowly and sometimes incrementally rather than making the major changes 

that we call for.91 

 

Insider status does not equal influence 

 

The issue of human trafficking is relatively new to the policy realm. Consequently, 

the government’s understanding of and response to the crime continues to develop. 

The release of a consultation paper on the proposals for a National Action Plan to 

prevent trafficking in January 2006, is one recent example of the government seeking 

out NGO input and feedback on its policy response to human trafficking. The 

executive summary of the Consultation document states,  

 

This paper sets out the progress the UK has made so far in our fight against people trafficking 

and proposes future plans for building on our existing work in this area. In particular, this 

consultation paper suggests some key areas of work which we consider should form the basis 

of a UK action plan on this issue, to be published and take effect in 2006. We are seeking 

views on the areas identified, any specific work streams we have proposed and for additional 

areas for action.92 

 

The consultation attracted responses from 206 organisations and individuals both 

from within and outside of the UK. 55 NGOs including Anti-Slavery International, 

Amnesty International, ECPAT UK in conjunction with the Jubilee Campaign, and 

the POPPY Project all submitted recommendations to the government on the policy 

proposals for a National Action Plan. 

 

                                                 
91 Interview with Wilfred Wong, London, 2005. 
92 Home Office, Tackling Human Trafficking Consultation, p. 3.  
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Although many of the prominent British anti trafficking NGOs are insiders, the 

government’s association of human trafficking with illegal immigration and organized 

crime, has meant that it has been difficult for NGOs to influence the government 

towards further developing a balanced approach to tackle human trafficking in the 

UK. In a recent report offering an assessment on the impact of human trafficking 

policy on human rights from different countries around the world, the author of the 

‘United Kingdom’ chapter Klara Skrivankova states, 

 

Trafficking has, in general, been perceived as a problem of organized immigration crime. 

Consequently, offences involving illegal immigration receive the greatest attention. This has 

precipitated problems when it comes to identifying trafficked persons and protecting their 

human rights…It also overshadows the complex nature of trafficking and the need for a 

holistic approach.93 

 

Human trafficking often challenges and violates immigration controls by its very 

nature which threatens national security interests. Attitudes and concern of both the 

government and the public towards immigration and control of illegal immigration 

make immigration a priority issue in British politics. The human rights abuse that 

trafficked victims suffer is of secondary consideration. Human trafficking policy 

developments have prioritized law enforcement strategies in response to the illegal 

immigration component of the crime. As Skrivankova explains, 

 

Policy in the UK interprets trafficking primarily as an immigration offence and one for which 

organized crime is chiefly responsible. This approach both affects the actions taken on the 

ground by authorities and influences the attitudes and approaches of those encountering 
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trafficked persons. Trafficking is hence reduced to an issue of crime at the expense of those 

whose human rights have been (and often go on being) violated.94  

 

NGOs have worked hard to campaign for greater awareness and a specific, 

comprehensive response to the human rights aspect of human trafficking that supports 

the law enforcement approach. Whilst NGOs have used their insider status to alert the 

government to policy gaps and policy imbalances, until the release of the National 

Action Plan, they have had limited success in influencing the government to further 

develop its currently limited human rights based approach to complement the existing 

law enforcement approach.  

 

There are two general reasons why NGOs have had limited success in influencing the 

development of human trafficking policy. Firstly, the association of human trafficking 

with illegal immigration has prevented the government from further developing the 

human rights approach to human trafficking, part of which includes unconditional 

victim protection and support assistance. NGOs have continually drawn the 

government’s attention and attempted to influence the government to pay greater 

attention to and further develop this aspect of the prevention policy. Secondly, 

development of policy is incremental and slow. The development of any policy, 

particularly one that concerns a new and emerging issue like human trafficking, takes 

time and careful consideration.  

 

During the development of any policy addressing an issue that the government has 

little knowledge and expertise on, it can be argued that NGOs will always have an 

impact in the development of a policy. This is because NGOs will often have a degree 
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of expertise on specific issues and can therefore help to educate the government on 

how to respond to their particular issue. The government will often be forced to at 

least consider NGO agendas in policy areas where it has little understanding. In this 

respect, NGOs have always been involved in the development of the British policy 

response to human trafficking and have therefore been given an opportunity to make 

an impact on the policy as it develops. The government has, at the very least, always 

consulted with British anti-trafficking NGOs whilst the policy has developed because 

of NGO expertise on the issue. The policy continues to develop and measures for the 

protection of trafficked victims continue to be debated and now, following the release 

of the National Action Plan and the government’ signing of the Council of Europe 

Convention, further measures are beginning to be implemented. 

 

NGO input through consultation on the proposals for the National Action Plan was 

instrumental in highlighting policy gaps and the need to develop a more balanced 

approach to combatting human trafficking through the further development of victim 

protection and support measures. The government welcomed these consultation 

responses and appears to have taken them on board with the release of the National 

Action Plan and intentions to implement further measures for victim protection in the 

British policy response to human trafficking. NGOs can therefore be given a degree 

of credit in successfully influencing the government in policy developments to 

prevent human trafficking. 
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Conclusion 

 

British policy developments to combat the crime of human trafficking serve to 

illustrate the importance of the government-NGO relationship in the British policy 

making process. Using the example of the development of a policy to tackle human 

trafficking provides a good working example of how NGOs are involved in the policy 

making process and how important they are to the government in policy 

developments. Policy developments against human trafficking also demonstrate how 

NGOs operate within the policy making process, in what capacity, and the limitations 

that many NGOs experience in trying to influence policy. Success of anti-trafficking 

NGOs in the promotion of a human rights based approach to human trafficking 

prevention policy is difficult to measure, and policy developments and change are 

slow. NGOs have remained consistent and strong in their promotion of a human rights 

based policy response to human trafficking and, just recently, the government has 

signaled its intention to further develop this aspect of the policy response. A more 

balanced response to human trafficking is required in the UK so that the law 

enforcement policy is supported by comprehensive measures for victim protection 

and support.  

 

NGOs were partly responsible for putting human trafficking on the political agenda 

and were involved in the development of the policy to respond to the crime from a 

human rights basis. Whilst the government has given consideration and a response to 

the issue of victim protection, the human trafficking legislative policy that emerged as 

a result of the policy making process did not contain measures that would offer 

protection to trafficked victims who arrive in the UK. The legislative response was 
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the government’s first attempt at a policy to prevent and respond to trafficking in the 

United Kingdom. Victim support and protection measures, the human rights based 

arm of the government’s ‘twin tracked’ response to human trafficking, were 

developed outside of national legislation and in a limited capacity. The law 

enforcement approach to combat human trafficking prevention is evident from the 

legislation. The limited human rights based approach to trafficking prevention does 

not balance the law enforcement approach and has prosecution at its centre, not the 

protection and support of trafficked victims. The prosecution-based, law enforcement 

approach of the British anti-human trafficking policy will be examined and illustrated 

in Chapter Three.  
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Chapter Three 

 

THE PRIORITY OF LAW ENFORCEMENT IN BRITISH 

POLICY 

 

Introduction  

Prior to the amendment of the British Immigration Act (1971) in 2002 and 2004, and 

the Sexual Offences Act (1956) in 2003, the United Kingdom had no specific national 

law criminalizing human trafficking. Legislative revisions to these Acts saw the 

development and implementation of a criminal justice response to the trafficking of 

men, women and children for the purpose of both sexual and non-sexual exploitation, 

into, within and out of the UK. The crime of human trafficking now falls under the 

Nationality, Immigration and Asylum Act 200295, the Sexual Offences Act 200396 

and the Immigration and Asylum (Treatment of Claimants etc.) Act 2004.97 The 

British legislative response to human trafficking favours a law enforcement approach 

that promotes the prosecution of the traffickers. It aims to target the traffickers for 

their role in exploiting and facilitating the illegal entry of, trafficked victims. The 

British government believes that such a tough law enforcement approach will work to 

combat trafficking in the UK. As stated in the immigration White Paper, Secure 

Borders, Safe Haven, the government outlined its policy intentions to combat human 

trafficking from a law enforcement perspective. 

                                                

 

 
95 Nationality, Immigration and Asylum Act 2002, Sections 145 and 146. 
96 Sexual Offences Act 2003, Sections 57, 58 and 59. 
97 Immigration and Asylum Act (Treatment of Claimants etc.) 2004, Sections 4 and 5. 
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We will send out a clear signal that where criminals seek to bring people into the UK illegally, 

and exploit them, they will face the full force of the law. 98 

 

The legislation offers nothing in terms of protection and support for trafficked 

victims. In order for the legislative policy response to be most effective a human 

rights approach to human trafficking must be developed to support the law 

enforcement approach of the legislation. This has been at the centre of the NGO 

policy agenda on human trafficking and NGOs have been at the forefront in lobbying 

the government to develop such a response using their insider status and expertise on 

the issue. 

 

Human trafficking prosecution cases often rely on the evidence and testimony 

provided by trafficked victims in order to secure a successful prosecution. Without 

protection and support services, often trafficked victims do not feel safe or confident 

enough to cooperate with the authorities in providing them with any evidence against 

their trafficker. Alternatively, trafficked victims can be viewed and treated by law 

enforcement officials as illegal immigrants. Consequently many will face deportation. 

There is a need to establish mandatory access to protection and support services to all 

victims, a trafficked victim identification system and a national referral mechanism to 

the support services for trafficked victims. The implementation of such policy 

measures will work to ensure that those who are trafficked into the UK can be 

identified and treated as victims of human rights abuse without running the risk of 

being identified and treated as illegal immigrants. Therefore when developing an 

effective policy response to human trafficking, it is most important that the law 

enforcement response directed at prosecuting traffickers is balanced and supported by 

                                                 
98 Secure Borders, Safe Haven, p. 83. 
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a human rights response that aims to protect and assist trafficked victims. As a result, 

many more trafficked victims may be encouraged and feel confident to testify against 

their traffickers, increasing the chances of successful prosecutions. 

 

Currently, the British legislative policy response to prevent human trafficking is not 

balanced. The legislative policy is not supported by adequate measures of victim 

protection that have been developed to protect the human rights of trafficked persons. 

Measures for victim protection and support exist outside of national legislative 

boundaries and they have been developed in the interest of supporting the law 

enforcement approach. The conditional nature of the existing victim protection policy 

means that access to support services can be offered only to a select few trafficked 

women who have been sexually exploited and who agree to co-operate with the law 

enforcement authorities in their criminal investigation. A decision to cooperate must 

be made before the trafficked woman is able to access protection and support 

services. However, the British government has been reluctant to expand the existing 

policy on victim protection and support because it associates trafficking primarily 

with illegal immigration as opposed to human rights abuse. The government fears that 

generous measures of victim protection and support will encourage trafficking and the 

abuse of the immigration system by illegal immigrants, and will therefore 

compromise its tough stance on border control and illegal immigration.  

 

This chapter will discuss the legislative response to human trafficking in the UK in 

light of the law enforcement perspective. It will begin with a discussion on migration 

factors to the UK from the 1990s in order to provide an understanding of the 

government’s reasoning behind taking a law enforcement approach in response to 
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human trafficking legislation. An analysis of the legislative revision of the 

Immigration Act (1971), followed by the revision of the Sexual Offences Act (1956) 

and, further revisions to the Immigration Act in 2004 will follow, to place the crime 

of human trafficking within national legislation. The chapter will seek to understand 

the composition of the new anti-trafficking legislation where the offence of trafficking 

targets the facilitation of illegal entry and exploitation of trafficked victims. Then, the 

chapter will look at the various law enforcement initiatives that have been established 

to support the national legislative response to tackle human trafficking in the UK. 

These initiatives include various law enforcement operations such as Reflex (2000) 

and Pentameter (February-May 2006), and the establishment of the Serious Organised 

Crime Agency (SOCA) in April 2006. Lastly, the measures for victim protection that 

fall outside the national legislative response to trafficking will be reviewed. These 

measures have been developed from a prosecution-based, law enforcement approach 

and do little to put the protection and support of the trafficked victim as a person who 

has suffered extreme human rights abuse at the forefront of their purpose. The law 

enforcement approach to preventing trafficking in the UK is evident within national 

legislation and victim protection and support services.  

 

Managed Migration:  The government’s approach to immigration policy 

 

Secure Borders, Safe Haven established the concept of developing a system of 

‘managed migration’.99 The White Paper outlined the government’s proposals for a 

revised immigration policy, focusing on the development of an efficient and effective 

immigration system that would work towards achieving control and management of 

                                                 
99 Ibid. pp. 22-28. 
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migration to Britain. Such a system of ‘managed migration’ would encourage 

legitimate economic migrants whilst at the same time it would impose tougher 

penalties against those who had illegally entered the UK.100 

 

Since the end of the Cold War a general increase in the numbers of those wishing to 

migrate to Britain occurred, leading to an influx of entrants into the UK101. With the 

increase in numbers of those wishing to migrate to Britain, the immigration system 

was pushed beyond its limits in the early 1990s. The Conservative government’s 

response to such an immigration crisis was to promote a policy of zero immigration 

directed towards those from less developed countries. In conjunction with a zero 

immigration response, the government began to decentralise immigration powers 

away from the central command of the government.102 As a result of such tough 

immigration polices and decentralised immigration controls, the asylum system was 

subject to large amounts of abuse by the growing number of refugees and asylum 

seekers entering Britain by irregular means.  This issue raised great concern amongst 

certain sections of the British public. Some members of the British public expressed 

concern over residency, employment and welfare opportunities being taken from them 

in favour of immigrants. In addition, following the events of September 11, 2001, 

feelings of anxiety towards the immigrant community in Britain were heightened in 

association with minority groups being seen as a threat to national security.103 This 

worked to fuel public debate over the need to take tough measures of control over 

                                                 
100 Flynn, pp. 471-474. 
101 Ibid. p. 466. 
102 Paul Statham and Emily Gray, ‘Briefing Paper: The politics of immigration and asylum policy in 
Western Europe’, Centre for European Politics and Communications, Issue 12/05, p. 2. Available at, 
http://ics.leeds.ac.uk/eurpolcom/exhibits/paper_12.pdf#search=%22zero%20immigration%20policy%2
0Britain%20conservative%20government%22 [accessed 29.08.2006] 
103 Geddes, Andrew, ‘Chronicle of a Crisis Foretold: The Politics of Irregular Migration, Human 
Trafficking and People Smuggling in the UK’ in British Journal of Politics and International Relations, 
(2005), Vol. 7, No. 3, pp. 331- 333. 
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those entering Britain by irregular means. The New Labour government responded 

with the release of its White Paper on immigration, which aimed to respond to public 

concerns over these issues. 

 

Secure Borders, Safe Haven set out to comprehensively revise the immigration and 

asylum system in order to achieve a ‘clear, workable and robust nationality and 

asylum system [that] is the pre-requisite to building the security and trust that is 

needed’.104 The review concentrated on the need to modernise the immigration and 

asylum system in order to make it more efficient and effective, particularly in the area 

of processing applications for asylum and cracking down on illegal immigrants. 

 

The government viewed illegal immigration as a large threat to the control and 

management of its borders and therefore as a threat to national security. The issue of 

immigration control and illegal immigration had been placed high on the political 

agenda. Labour’s policy position on immigration is presented on the party website, 

 

Labour believes in a fair, fast and firm asylum and immigration system together with 

controlled economic migration, fulfilling the needs of our economy. Britain has a valuable 

tradition of offering a safe haven to those genuinely fleeing persecution. We are proud of that 

tradition but we cannot tolerate abuse of our asylum system. To stop abuse, we have enhanced 

our border security and have taken action to tackle illegal working, people smuggling and 

trafficking.105 

 

                                                 
104 Secure Borders, Safe Haven, p. 4. 
105 Labour in Government, ‘Labour’s policies on asylum and immigration’, available at, 
http://www.labour.org.uk/asylum_and_immigration [accessed 27.02.2007] 
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The development and implementation of human trafficking legislation  

 

When the UK signed the UN Protocol in 2000, it signalled a commitment by the 

British government to develop a national policy to prevent trafficking. The Protocol 

provided a policy framework of measures to prevent trafficking, prosecute traffickers 

and protect trafficked victims. One of the government’s first policy initiatives was to 

develop trafficking specific legislation as recommended by the Protocol.106 In 2002, 

the government presented its policy proposals to tackle human trafficking during the 

legislative revisions of the Immigration Act (1971) in February and the Sexual 

Offences Act (1956) in November 2002.  Human trafficking legislation was 

subsequently implemented under the Nationality, Immigration and Asylum Act 2002 

and the Sexual Offences Act 2003 to respond to trafficking for the purpose of sexual 

exploitation. In addition, the UK signed the EU Framework Decision Combatting 

Human Trafficking in July of that year. This event demonstrated a further 

commitment by the British government to pursue legislative developments to respond 

to human trafficking through a law enforcement approach. The EU Framework 

Decision demanded that such legislation be effectively implemented by August 2004. 

By 2004, the government had updated the Nationality, immigration and Asylum Act 

2002, which included the implementation of a legislative response to all forms of 

human trafficking including trafficking for the purpose of labour exploitation under 

the Immigration and Asylum (Treatment of claimants Act) 2004. 

 

The overarching purpose behind the revision of both the Immigration Act (1971) and 

the Sexual Offences Act (1956) was to update and modernise each of these legislative 

                                                 
106 UN Protocol, Article 5, ‘Criminalization’, p. 3. 
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pieces. Proposals for the development of a legislative policy response to human 

trafficking were presented for the first time during the revision process. Two White 

Papers were released outlining the government’s proposed legislative revisions, one 

for the Immigration Act (1971) titled Secure Borders, Safe Haven in early 2002, and 

one for the Sexual Offences Act (1956), Protecting the Public later in the same year. 

Although proposed measures for the development of an official policy response to 

human trafficking were presented under these White Papers, the issue of responding 

to human trafficking was simply included as a part of the wider revisions to update 

and modernise each of these legislative Acts. 

 

The White Paper Secure Borders, Safe Haven was released in February 2002. It 

outlined the government’s legislative policy proposals for the revision of the 

Immigration Act of 1971. The government proposed to comprehensively overhaul the 

immigration and asylum system in order to regain the control that was lost under the 

previous Conservative Government, causing great abuse of the system throughout the 

1990s.107 The government sought to reform the immigration system following the 

blunders of the 1990s through the development of a system of managed migration. 

The new immigration policies based on the concept of managed migration sought to 

address any labour shortages in the UK, whilst also developing an inextricable link 

with asylum policy, in particular the reduction of asylum claims. Through the reform 

of its immigration policy, the government tried to limit access to the UK by asylum 

seekers and to restrict illegal immigration, whilst promoting the important 

contribution made by legal migrants to the British economy. 

 

                                                 
107 Don Flynn, ‘New borders, new management: The dilemmas of modern immigration polices’, 
Ethnic and Racial Studies, Vol. 28, No.3, May 2005, p. 471. 
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The initial proposals for a legislative policy response to human trafficking within 

Secure Borders, Safe Haven considered developing responses to all forms of 

trafficking, including trafficking for the purpose of sexual exploitation, labour 

exploitation and the trafficking of children. The development of a response to 

trafficking for purposes other than sexual exploitation would follow at a later stage 

with the further revision of the Immigration Act in 2003. 

 

The revised Nationality, Immigration and Asylum Act entered into force in November 

2002. This included the offence of ‘Trafficking for Prostitution’ under sections 145 

and 146 which read, 

 

A person commits an offence if he arranges or facilitates the arrival in, (travel within, 

departure from), the United Kingdom of an individual (the passenger) and, 

a) he intends to exercise control over prostitution by the passenger in the UK or elsewhere, or 

b) he believes that another person is likely to exercise control over prostitution by the 

passenger in the UK or elsewhere.108 

 

Measures for the protection of trafficked victims were not included in this legislation. 

The human trafficking legislation under the Nationality, Immigration and Asylum Act 

2002 was only to be a stopgap measure pending the upcoming review of the Sexual 

Offences Act 1956 later that year. 

 

Following the revision of the Immigration Act, proposals for the revision of the 

Sexual Offences Act (1956) were released under the White Paper, Protecting the 

Public in November 2002. The proposed revisions included the development of a 

                                                 
108 Nationality, Immigration an Asylum Act 2002, Part 7, ‘Offences’, Sections 145 and 146, ‘Traffic in 
Prostitution’ and ‘Supplementary’.  
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legislative response to human trafficking for the purpose of sexual exploitation. Like 

the revision of the Immigration Act, developing and implementing a legislative 

response to human trafficking was not the primary motivation behind the review of 

the Sexual Offences Act. The review centred on modernising and updating existing 

sexual offence laws and addressing human trafficking was only a part of the review 

process.  

 

The legislative proposals set out under Protecting the Public followed an initial 

review of the 1956 Sexual Offences Act in a Home Office consultation paper released 

in 2000 titled Setting the Boundaries: Reforming the laws on sex offences. This 

consultation paper documented the completion of the first stage of the review of 

Britain’s Sexual Offences law. Setting the Boundaries was perhaps one of the 

government’s first official responses to the prevention of human trafficking. From this 

point at least, the government’s position on human trafficking as being an issue 

associated with sexual exploitation and illegal immigration was firmly established. 

Setting the Boundaries dedicated a chapter to the issue of human trafficking for the 

purpose of commercial sexual exploitation of both adults and children, and advocated 

the need to develop trafficking specific legislation and policy in the UK to prevent 

this crime.109 The Home Office response to trafficking presented in the consultation 

paper was also law enforcement based. However, in considering that the consultation 

paper was concerned with the revision of the Sexual Offences Act, the law 

enforcement approach focused more on the issue of sexual exploitation as the 

punishable element of human trafficking. The Setting the Boundaries White Paper 

clearly outlined the law enforcement approach, 

                                                 
109 ‘Setting the Boundaries: Reforming the laws on sex offences’, Home Office, 2000, 
Recommendations 49 and 50 respectively, pp.114-115. 
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…the public policy requirement is that the law needs to deal with this exploitation, to establish 

very clearly that such exploitative behaviour is unacceptable and that those who undertake it 

should face serious penalties.110 

 

Protecting the Public followed the consultation and did not diverge much from the 

content of Setting the Boundaries where the issue of human trafficking was 

concerned. However, it could be argued that Protecting the Public placed more of an 

emphasis on the illegal immigration aspect of trafficking alongside the aspect of 

sexual exploitation given that the proposed legislation would override the stop gap 

measure of human trafficking legislation provided under the Immigration Act 2002. 

 

A human rights response to the crime was not comprehensively considered during the 

review of the Sexual Offences Act. Although the exploitation of trafficked victims 

was acknowledged and the development of a policy for the protection of trafficked 

victims was suggested, the issue was considered beyond the remit of the legislative 

review.  

 

Whilst the immigration and sexual offences legislative proposals did not include or 

elaborate upon measures for the protection of trafficked victims, the two White Papers 

offered a limited outline of the government’s policy proposals for victim protection. 

Such policies were to be developed and implemented outside of legislative boundaries 

and were to be formulated and implemented by working alongside and using the 

expertise and services of NGOs. As stated in Secure Borders, Safe Haven, 

 

                                                 
110 Ibid. p.111. 
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We will work with the voluntary sector to put the necessary arrangements in place. This 

initiative will run on a trial basis for 6 months in the first place so that we can evaluate its 

impact.111  

 

This initiative later became the POPPY Project, a government funded scheme, 

operated by an NGO service provider, offering victims of trafficking for sexual 

exploitation conditional access to protection and support services. Protecting the 

Public elaborated more on the government’s proposals for victim protection policy. It 

included proposed measures of education and training for immigration officers, police 

and others who may come into contact with trafficked victims to enable them to treat 

trafficked victims appropriately and to offer them access to protection and support 

services should they choose to testify against their traffickers. Lastly, the response to 

trafficked victims concentrated on their return and repatriation to their country of 

origin.112 Protecting the Public referred to Secure Borders Safe Haven for its limited 

policy proposals on victim protection that were designed to be offered on a 

conditional basis linking protection and support to the law enforcement approach. The 

conditional basis for victim protection and support was directly linked to the law 

enforcement and prosecution-based legislative approach to human trafficking 

prevention.  

 

Further revisions to the Immigration Act 2002 occurred in 2004 to include the offence 

of trafficking in human beings for the purpose of non-sexual exploitation. Although 

the development of a legislative policy against trafficking for the purpose of labour 

exploitation was referred to under Secure Borders, Safe Haven, it was not until these 

                                                 
111 Secure Borders, Safe Haven, p. 85. 
112 ‘Protecting the Public: Strengthening protection against sex offenders and reforming the law on 
sexual offences’, Home Office, November 2002, pp. 30-31. 
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further legislative revisions that such an offence came into force. The UK now has 

trafficking specific legislation to cover trafficking for sexual and non-sexual 

exploitation. With the establishment of trafficking specific legislation, the UK fulfils 

its international human trafficking policy obligations at both UN and EU level.  

 

Illegal immigration and targeting the traffickers 

The British government has developed what it claims to be a ‘twin track’113 approach 

within its policies to prevent human trafficking. Policy priorities surrounding asylum 

and immigration more generally provide the basis of the government’s response to 

human trafficking. Immigration and asylum policy is also based upon law 

enforcement. Don Flynn wrote of the government’s law enforcement response to 

illegal immigration in a discussion paper on immigration rights, 

 

The claim that rigorous enforcement is central to maintaining public confidence in the 

effectiveness of immigration policy was made in both New Labour white papers [Fairer, 

Faster Firmer, 1998, Secure Borders, Safe Haven, 2002] and has been reiterated in ministerial 

statements on many occasions. Enforcement in this context is taken to mean removing 

immigrants who are believed by the authorities to be residing unlawfully in the country.114 

 

Deterring illegal immigration through law enforcement, no matter what the context, 

takes precedence over any human rights considerations in British politics. 

 

Where trafficking is concerned, the government has responded through the 

development of a tough law enforcement approach that targets the traffickers for their 

                                                 
113 Ibid. p. 45. 
114 Don Flynn, ‘Tough as old boots?: Asylum, immigration and the paradox of New Labour policy’ 
Immigration Rights Project Discussion Paper, November 2003, p. 18. 
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facilitation of the illegal entry of and exploitation of trafficked persons. Human 

trafficking is considered under the government’s immigration agenda, but it does not 

seem to be a priority issue. As human trafficking often employs illegal methods of 

immigration, this is what the government has chosen to respond to first, as opposed to 

the human rights abuse and exploitation.  

 

Illegal migration is not welcomed by the government. The government developed 

policy proposals to toughen its response towards those who had illegally entered 

Britain and towards those who wished to seek asylum once they had arrived. The 

government proposed the development and implementation of a ‘fair and efficient’ 

asylum process,115 which would work to efficiently process legitimate asylum seekers 

and remove those who did not qualify for asylum. The government related its crack 

down on asylum seekers to concerns associated with the potential violation and threat 

that illegal immigrants and asylum seekers were seen to pose to national security. An 

analysis of the government’s view on illegal immigration stated that it was an, 

 

…unwelcome form of migration to Britain, and as a ‘problem’ necessitating the construction 

of ‘secure borders’.  Asylum and illegal entry are articulated and exemplified in opposition to 

the nation’116.  

 

This analysis of the government’s representation of illegal immigration as a threat to 

national security has clearly influenced the government’s response to human 

trafficking.  

 

                                                 
115 Secure Borders, Safe Haven, p. 49. 
116 Vicki Squires, ‘ ‘Integration with diversity in modern Britain’: New Labour on nationality, 
immigration and asylum’, Journal of Political Ideologies, Vol. 10, No.1 February 2005, p. 60. 
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The policy proposals on human trafficking were presented under Chapter Five of the 

White Paper that addressed methods of illegal immigration including fraud, people 

trafficking, illegal entry and illegal working. Human trafficking is a crime that often 

operates using illegal methods of immigration, illegal working status and exploitation 

of those who are trafficked. Under the White Paper, traffickers were identified as 

being perpetrators of organized crime, were associated as facilitators of illegal entry 

and with organizing illegal and exploitative employment of their victims in the UK. 

Secure Borders, Safe Haven set out the government response to dealing with 

traffickers. 

 

We will tackle the organised criminals who cynically and systematically attempt to evade the 

controls and we are determined to prevent, detect and deal with illegal working within the UK 

by those who slip through the net. The vast majority of people who arrive in the UK illegally are 

brought here by organised crime groups. This organised immigration crime includes both 

‘people trafficking’, where someone is brought to the UK in order to be exploited, and ‘people 

smuggling’ where, at least to some extent, entry is facilitated with their consent.117 

 

Tackling the traffickers through a tough law enforcement approach has dominated the 

government’s response to prevent trafficking in the UK. From the beginning, the 

government has supported the position that the UK has needed to enforce tough 

penalties against those seeking to abuse Britain’s immigration system (including the 

traffickers) to deter them from engaging in such illicit activity. 

 

Secure Borders, Safe Haven recognised that human trafficking involved exploitation, 

                                                 
117 Secure Borders, Safe Haven, p. 75. 
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stating that ‘trafficking always involves exploitation’.118 Despite this assertion, 

measures to respond to this element of trafficking were deemed beyond the scope of 

the proposed national legislation. The White Paper outlined the need to offer 

trafficked victims protection and support services on a conditional and individual, 

case by case basis. Protection would only be offered to those trafficked victims who 

were willing to cooperate with the authorities in trafficking prosecution cases, 

provided they had first been identified as genuine victims of trafficking. Secure 

Borders, Safe Haven outlined the conditional nature of proposed measures for victim 

protection and support. It states: 

 

Where such people [trafficked victims] are willing to come forward to the authorities, we 

shall, where necessary, make special arrangements for their protection…We will work with 

the voluntary sector to put such necessary arrangements [for the protection of trafficked 

victims] in place.119 

 

The enforcement of the law on human trafficking rests in the hands of the national 

authorities. The British government has established specific law enforcement agencies 

that are responsible for tackling organised immigration crime and human trafficking, 

in support of the law enforcement response aimed at targeting the traffickers and 

cracking down on illegal immigration offenders.  

 

Law enforcement agencies: Operation Reflex, SOCA and Operation Pentameter 
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The British government has established various law enforcement agencies to tackle 

human trafficking in the UK. Some of these agencies, including Reflex and the 

Serious Organised Crime Agency (SOCA), have a wider responsibility of dealing 

with organised immigration crime more generally where responding to human 

trafficking falls under their remit. Operation Pentameter was established especially to 

tackle human trafficking. As government initiatives these agencies operate on the 

basis of law enforcement. All operations have the provision to tackle human 

trafficking through law enforcement measures where primary aims included the arrest 

of traffickers through the break up of trafficking rings in order to make arrests and 

achieve prosecutions. The protection of trafficked victims remains a secondary 

consideration under these initiatives.  

 

Project Reflex was established in 2000 before human trafficking legislation was 

implemented. The purpose of Project Reflex was to co-ordinate operations against 

immigration crime including human trafficking and people smuggling. The Project 

operated on the basis of intelligence sharing and strategic planning with similar 

agencies based mainly in Europe in order to disrupt organised criminal networks. The 

Project was multi agency based including representatives from the National Criminal 

Intelligence Service (NCIS), the National Crime Squad (NCS), the Immigration 

Service and the Metropolitan Police. Interestingly, these are all law enforcement 

agencies and no human rights representatives from NGOs or other organizations were 

involved. This highlights the government’s association of human trafficking with 

organised immigration crime and the consequent response to the crime through law 

enforcement. From April 2003 until April 2004, Reflex had successfully disrupted 38 
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operations involving organised immigration crime and achieved 38 convictions, some 

of which were against human traffickers.120 

 

The Serious Organised Crime Agency (SOCA) was established in April 2006 under 

the auspices of Project Reflex. Again, this agency has a wider remit to target 

organised immigration crime more generally and includes human trafficking. SOCA 

was directed by the Home Office to dedicate 25% of its funding and resources to 

tackling organised immigration crime, namely the smuggling and trafficking of 

people. Its main priority (40% of its resource capacity) is to deal with drugs 

trafficking into the UK.121 Like Project Reflex, SOCA has a multi law enforcement 

agency basis and works to prevent organised crime through the gathering of 

intelligence and use of law enforcement powers. By concentrating efforts on 

preventing organised crime, it is the traffickers who are targeted for their involvement 

in organised immigration crime as facilitators of illegal entry. The protection and 

support needs of trafficked victims are not considered under the aims of SOCA. 

SOCA tackles human trafficking through a law enforcement approach. 

 

Operation Pentameter was another recent government initiative, funded by the Home 

Office, targeting human trafficking for the purpose of sexual exploitation in the UK. It 

was the first police-led operation that worked to consider and respond to the 

protection and support needs of trafficked victims. Pentameter ran its course over a 

three month period from February-May 2006. It was a specialist policing operation 

                                                 
120 Home Office, Immigration and Nationality Directorate, ‘People Trafficking from Lithuania’, 
October 31, 2006. Available at, 
http://www.homeoffice.gov.uk/about-us/freedom-of-information/released-information/foi-archive-
immigration/1965-trafficking-lithuania?view=Html  
[accessed 18.02.2007] 
121 Serious Organised Crime Agency (SOCA), ‘SOCA’s Aims’, available at, 
http://www.soca.gov.uk/aboutUs/aims.html [accessed 18.02.2007] 
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involving all 55 British police forces, aimed at disrupting trafficking rings, arresting 

traffickers and protecting those victims discovered to have been trafficked in the 

process. Throughout the course of Pentameter, 515 premises were raided - only 10% 

of the number of brothels in operation in London. 188 women were rescued, 84 of 

which were identified to have been trafficked. 232 traffickers were arrested and as of 

July 2006, 134 have been prosecuted to date.122  

 

Although the aims of Pentameter were to be achieved through a co-ordinated law 

enforcement response targeting traffickers who were responsible for the sexual 

exploitation of women, victim protection was placed alongside law enforcement at the 

centre of its strategic approach. Pentameter used the advice and service provision 

provided by the POPPY Project and other NGOs on its decisions regarding media 

issues and operational practice, particularly concerning the well being of all trafficked 

victims recovered from raids to disrupt trafficking rings.123  

 

Pentameter had some unique qualities in its operational practice. Firstly, it considered 

the recovery of, and reduction of harm to trafficked victims as a priority. Further, it 

pursued tackling trafficking through responding to demand. Pentameter used new 

methods to address the demand that partly fuels the activity of human trafficking by 

targeting the men that use the services of prostitutes. Pentameter developed an 

information campaign which included advertising in men’s magazines, distribution of 

leaflets around London underground stations, ports of entry and in some massage 

parlours to raise awareness of human trafficking amongst the public and particularly 

men who may be inclined to use the services of prostitutes.  

                                                 
122 Operation Pentameter http://www.pentameter.police.uk/docs/pentameter.pdf [accessed 18.02.2007] 
123 Ibid. 
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Part of the Pentameter remit was to train and educate police and immigration officials 

to recognise and respond to instances of human trafficking in an appropriate way. At 

the final review conference of Operation Pentameter, Graeme Maxwell, Programme 

Director of the UK Human Trafficking Centre and Bill Skelly, the Pentameter Silver 

Commander commented in their joint speech, 

 

Victim support was a key area of concern for us. We wanted to change the way police treated 

potentially trafficked victims…So that victim identification and care was at the forefront of 

their thoughts.124 

 

Raising awareness of human trafficking amongst police and immigration authorities 

serves to increase the understanding that the human rights of trafficked victims should 

be upheld and protected. The likelihood that instances of human trafficking will be 

recognised and dealt with appropriately and not as cases of human smuggling or 

illegal immigration is therefore increased. The training included educating officers 

about avenues for identification and referral, such as the POPPY Project, for those 

trafficked victims who they may discover. All 55 police forces across the UK were 

involved in the education and training program that Pentameter offered.  

 

Operation Pentameter was the first British anti-trafficking initiative that combined a 

law enforcement response with a victim-centred approach. Although victim protection 

was a priority aim of Pentameter, maintenance of the law enforcement approach to 

                                                 
124 Pentameter Final Conference, June 21, 2006, ‘DCC Graeme Maxwell and ACC Bill Skelly’s 
Speech’, available at,  http://www.ukhtc.org/includes/speech2.pdf [accessed 19.02.2007] 
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trafficking was paramount. According to Maxwell and Skelly in their Pentameter 

review speech, 

 

[Pentameter’s] overall aim was to deliver a co-ordinated programme of activity that would 

enable the UK law enforcement community and its partners to demonstrate that the UK is a 

hostile environment for those engaged in trafficking activity for sexual exploitation…. Harm 

reduction and victim care were the golden threads to Pentameter but also of paramount 

importance was ensuring that the UK was a hostile environment to traffickers.125 

 

The Operation boasted a successful investigation, prosecution and conviction rate of 

traffickers within its short three month lifespan. It was commended by the 

government for its effort in ensuring the protection of trafficked victims was included 

as a part of the Operation.  

 

Given the absence of an official, specific policy response to human trafficking until 

2002, NGOs have largely applauded the development and implementation of a 

national legislative response and the work of law enforcement agencies in their efforts 

to tackle human trafficking. However, NGOs remained concerned about the lack of a 

human rights based approach to the victims of trafficking in favour of a narrow focus 

on law enforcement.  

 

Whilst law enforcement is certainly one of the three key areas that needs to be 

addressed in a comprehensive and effective policy response to human trafficking, 

NGOs recognise and have developed research on the effectiveness of a balanced 

response to human trafficking where victim protection and support are at the centre of 

                                                 
125 Ibid. 
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the policy response. This has been evident from NGO submissions and 

recommendations to the various consultation papers and the Joint Committee on 

Human Rights human trafficking report concerning human trafficking policy in the 

UK. Most recently, in response to the government’s consultation on a National Action 

Plan to prevent human trafficking in the UK, NGOs again used this opportunity to 

highlight and lobby the government to further develop victim protection and support 

measures within its human trafficking policy response to make the law enforcement 

approach more effective.  

 

Victim protection measures: Beyond legislation 

 

The protection measures that have been designed to benefit and assist trafficked 

victims to recover from their trafficking ordeal fall outside of British legislation. 

Many of them have been developed with the assistance of NGOs because of NGO 

expertise in victim protection and support policy. Policies for victim protection were 

developed alongside the legislative policy response to human trafficking, signifying 

the government’s commitment to a twin track approach to the prevention of human 

trafficking in the UK. However the support and protection policies and initiatives that 

exist are limited in scope and seem to have been developed for the purpose of 

achieving prosecutions as opposed to the benefit of the trafficked victims in 

recognising the human rights abuse they may have suffered. For example, the only 

specialist safe housing support service scheme for those who have been trafficked has  

strict criteria of admission and is available only to those women who have been 

trafficked into the UK, who have been sexually exploited once they have arrived and 

who agree to cooperate with the authorities in their criminal investigation. No 
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specialist safe housing and support service is available for children, men or other 

women who have been trafficked into the UK for sexual and/or labour exploitation.  

Beside the safe housing and support scheme, the government has implemented other 

initiatives for victim protection. These include an internet based trafficking Toolkit 

for those law enforcement officials who may come into contact with trafficked 

victims and/or situations of trafficking. A voluntary assisted returns and reintegration 

program (VARRP) designed to help illegal immigrants in the UK has also been 

adapted and used to return trafficked victims to their country of origin, and trafficked 

victims may also be eligible to make a claim for asylum in the UK. Although these 

measures have been designed to integrate the victim-centred approach to trafficking 

with the law enforcement approach, the government has invested more energy and 

resources in law enforcement responses to trafficking at the expense of further 

developing victim support and protection. It can be argued that measures for victim 

protection and support have been designed in the interest of achieving successful 

prosecutions.  

 

Victim Protection and Support Service Provision: The POPPY Project 

 

The POPPY Project is a specialist scheme aimed at providing protection and support 

services to women who have been trafficked into the UK for the purposes of sexual 

exploitation. It is administered through Eaves Housing, a registered charity that offers 

support and safe accommodation to vulnerable women including those who have 

suffered domestic violence and those who wish to exit prostitution.126  Given the 

charity’s experience and expertise in supporting vulnerable women, the Home Office 

                                                 
126 Eaves Housing homepage http://www.eaves4women.co.uk/index.php [accessed 21.11.2006] 
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approached Eaves to expand its service to include the provision of specialist support 

to trafficked women. The scheme began as a pilot project of the Home Office in 

March 2003 and has continued to secure Home Office funding subject to annual 

assessment since its inception. Proposals for the development of such a scheme were 

first outlined in Secure Borders, Safe Haven in 2002. In April 2006, the Project was 

expanded and guaranteed funding for a further two years until March 2008.127 

 

The Home Office developed a strict criteria of entry to the scheme allowing only 

certain trafficked women access. Whilst Eaves Housing is the service provider of 

protection and support under the POPPY Project, the Home Office dictates the criteria 

for admission. The criteria only allow a limited number of women access to the 

support and protection services. A trafficked woman’s eligibility to access the POPPY 

Project depends on the following five Home Office criteria: that the woman was 

brought to the UK; that she was forcibly exploited; that she was working as a 

prostitute in the past 30 days; that she has come forward to the authorities and lastly 

that she is willing to co-operate with the authorities in their trafficking investigation in 

relation to her trafficking ordeal.128 

 

The criteria have been criticised by various NGOs and concerned individuals because 

these conditions prevent a number of trafficked persons from being eligible to access 

the scheme. Given the criteria, a woman must have been trafficked, sexually exploited 

                                                 
127 In 2006, the POPPY Project was granted funding for a further two years (2.4 million GBP) 
allowing for an expansion of its services to include an outreach service and a further 10 spaces for 
trafficked women as a part of the government’s strategy to prevent human trafficking. 
Press Release, April 7th 2006, ‘First Outreach Service For Victims Of Trafficking’, Home Office Web 
Archive. Available at, 
http://press.homeoffice.gov.uk/press-releases/outreach-trafficking [accessed 21.11.2007] 
128 The POPPY Project website, 
http://www.eaves4women.co.uk/POPPY_Project/Accommodation_and_Support.php [accessed 
21.11.2006] 
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and working in the sex industry before she is even able to be considered eligible to 

access POPPY. Women who are trafficked into situations of labour exploitation or 

domestic servitude or who may be sexually exploited as a result of being trafficked 

into such situations are not eligible for the scheme. Women who have been trafficked 

into the UK but have not worked in prostitution in the past 30 days before they were 

referred to the scheme are also not eligible even if they had been sexually exploited 

through prostitution elsewhere before arriving in Britain or earlier than the past 30 

days in Britain. The scheme has no provisions for protection and support for 

trafficked children and men. It is the only protection and support service of its kind in 

the UK that has been designed specifically to help women victims of sex trafficking.  

 

Aside from the criteria, POPPY was originally limited to 25 bed spaces.  In April 

2006, the Home Office agreed to expand the POPPY Project through extra funding 

that would allow for a further 10 bed spaces. POPPY now offers 35 beds on a 

conditional basis to women who have been trafficked into the UK.129 As a result the 

scheme often operates at full capacity. In some instances eligible women have been 

turned away due to lack of space. The number of bed spaces does not come close to 

matching the number of women trafficked into the UK each year.  In 2003, it was 

estimated that 4000 women were trafficked into the UK.130 For those women who are 

granted access to the scheme, POPPY offers them more than a bedspace. The POPPY 

Project coordinates with protection and support services specific to the needs of 

trafficked women. It offers women safe housing, medical assistance, psychological 

help, legal advice, education and welfare support. 

                                                 
129 Email correspondence with Sarah Stephen-Smith, Counter Trafficking Development Worker at the 
POPPY Project, email dated 11.08.2006. 
130 ‘Human Trafficking: The Modern Slave Trade’ , available at, 
http://www.conservatives.com/pdf/humantrafficking.pdf [accessed 17.02.2007] 
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The scheme reinforces the law enforcement response to human trafficking. Points 

four and five of the POPPY Project criteria demonstrate the connection to the law 

enforcement based intention behind the scheme. The Victims of Trafficking-Guidance 

document states, 

 

The primary aim of the pilot scheme [the POPPY Project] is to provide care and support to 

victims. Its additional aim is to enable UK enforcement agencies to gather information on 

traffickers and to consider its impact on intelligence leads, criminal prosecutions and 

disruption to trafficking activities.131 

 

The Victims of Trafficking - Guidance document gives instructions and information 

on how to process victims of trafficking, and was developed in conjunction with the 

human trafficking toolkit. The Guidance document is directed mainly towards law 

enforcement authorities that are most likely to be a first point of contact for many 

trafficked victims. 

 

The Crime Reduction Toolkit  

 

The internet based Crime Reduction Toolkit on human trafficking was developed in 

2003 as a reference on how to effectively respond to instances of trafficking 

discovered in the UK. It is targeted at those authorities, government departments and 

NGOs who may come into contact with trafficked victims and/or human traffickers so 

                                                 
131 Victims of trafficking—Guidance, available at, 
http://www.ind.homeoffice.gov.uk/ind/en/home/laws_policy/policy_ 
instructions/apis/victims_of_trafficking.html [accessed 17.02.2007] 
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that they will then be able to identify the crime and deal with both the victims and 

traffickers appropriately and effectively.132 The purpose is outlined thus: 

 

The primary aim of the toolkit is to help those who deal with illegal immigrants and 

trafficking victims to distinguish victims in genuine need and to deal with them appropriately. 

It also seems important, however, to suggest ways in which enforcement officers may be 

helped to identify traffickers, obtain better evidence and bring successful prosecutions against 

the traffickers.133 

 

The Home Office says that the toolkit is not a policy paper or a formal guide to 

investigating trafficking. It was developed as an awareness raising initiative to ensure 

an effective and even approach to trafficking across all agencies that respond to the 

crime. The toolkit was developed in conjunction with the Police Service, the Crown 

Prosecution Service, Social Services and a number of NGOs including, Anti Slavery 

International and ECPAT UK.  

 

There is no standardised identification and referral system for trafficked victims  

incorporated into the UK policy response to human trafficking. References to 

identification practices and procedures have been developed including the toolkit and 

also a document titled, Protocol for Identification and Assistance to Trafficked 

Persons and Training Kit, published by Anti-Slavery International in 2005.  However, 

none of these two instruments of identification have been implemented as a national 

standardised practice and response to trafficked victims. It is up to each department of 

authority, for example immigration and the police force, and the individuals within 

                                                 
132 Crime Reduction Toolkit, Human Trafficking, ‘What is the aim of this toolkit?’, available at, 
http://www.crimereduction.gov.uk/toolkits/tp01.htm [accessed 22.11.2006] 
133 Ibid. 
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these departments to be aware of and familiarise themselves with these identification 

instruments. Training and education with how to effectively implement identification 

procedures is therefore necessary to complement the existence of these tools of 

identification. Without a standardised identification system in place, victims are 

assessed on an ad hoc, case by case basis by individual authority figures who may or 

may not have accessed the identification tools that do exist. This means that not all 

victims of trafficking will be recognised and treated as victims of human rights abuse.  

 

Voluntary Assisted Returns and Repatriation Program  

 

The Voluntary Assisted Returns and Repatriation Program (VARRP) was developed 

in February 1999, even before human trafficking emerged on the political agenda. 

VARRP is designed to assist asylum seekers and those who have been granted 

Exceptional Leave to Remain (ELR) if they wish to return to their home country. 

Voluntary returns are a vital part of the removal process under British immigration 

law. The VARRP process is co-ordinated and administered by the International 

Organisation for Migration (IOM), however it is the Home Office that ultimately 

confirms the eligibility of those applying to the IOM to return.134 IOM representatives 

are responsible for assessing the majority of VARRP applicants and can liaise with 

other IOM offices around the world to assist in the planning of returns. The 

Immigration and Nationality Directorate is responsible for refunding the travel 

expenses of the returned person.  

 

                                                 
134 Home Office, Research Development and Statistics Directorate, Findings 175, ‘The Voluntary 
Assisted Returns Programme: an evaluation’, p. 2. Available at, 
http://www.homeoffice.gov.uk/rds/pdfs2/r175.pdf [accessed 11.03.2005] 
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Although asylum seekers and other illegal immigrants are the key target group for 

which VARRP was developed, the program has also been offered to victims of human 

trafficking who wish to return home once they have been identified in the UK. This 

includes those trafficked victims who do not wish to co-operate with the authorities 

whilst their trafficking case is being investigated or those trafficked victims who have 

applied for asylum in the UK. The POPPY Project and the police are largely 

responsible for making referrals of trafficked victims to VARRP, however, voluntary 

returns do not cater specifically for the needs of trafficked victims in terms of helping 

them with support and protection once they arrive in their home country. Therefore 

VARRP does not alleviate the potential problem of re-trafficking which can arise for 

many trafficked victims who choose to return home.  

 

One obvious limitation of the voluntary returns program in relation to victims of 

human trafficking who arrive in the UK, is that it is only offered to those victims who 

have assumed the status of illegal immigrant. It is increasingly the case that many 

trafficked victims who arrive in the UK are EU nationals. Therefore they are not 

breaking any immigration rules and have the right to remain in the UK. Even if they 

wish to return home once they have been discovered, VARRP only affords funding to 

those whose migration status is illegal. Trafficked victims must qualify as illegal 

immigrants and/or asylum seekers to access VARRP. The IOM London claims that 

this is problematic as the majority of their referrals who are victims of trafficking 

have been Lithuanian women (EU nationals) whom they are unable to assist in 

returning home.135 

 

                                                 
135 Interview with Inger Schjerven, Director IOM London, Westminster Palace Gardens, Artillery 
Row, London, December 16th, 2005. 
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Claiming Asylum 

 

For those trafficked victims who do not qualify for the POPPY Project, applying for 

asylum may be the only way they may remain protected in the UK.136 The victim may 

feel it is unsafe for him/her to return home, particularly if they fear reprisals from the 

traffickers. Asylum offers trafficked victims a legal mechanism to legitimately remain 

in the UK. To make a claim for asylum, the trafficked victim must be an illegal 

immigrant and so once again, EU nationals are prohibited from taking this option for 

protection and security. The asylum application process is known for being 

notoriously difficult to navigate. When applying for asylum, asylum seekers are 

offered access to legal aid so that they can navigate the system and put together a 

credible case for asylum. However in reality, this legal advice is difficult to access 

with a drastic reduction in the number of hours of free legal assistance that has been 

available in the asylum system from 2004. Those who do not have the support of the 

POPPY Project for example, will have to rely on this service which may not be easy 

to access or even available. 

 

Those women who are on the POPPY Project scheme are offered specialist legal 

assistance and advice on making asylum claims. A research paper conducted by the 

POPPY Project in February 2006 titled ‘Hope Betrayed: An analysis of women 

victims of trafficking and their claims for asylum’, demonstrates that although the 

POPPY Project offers trafficked women access to the asylum system at the earliest 

possible stage of their support with the scheme, the UK asylum system does not 

                                                 
136 Sarah Richards, ‘Hope Betrayed: An analysis of women victims of trafficking and their claims for 
asylum’, The POPPY Project, February 2006, p. 6. 
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currently recognise trafficking as a valid reason for asylum.137 The research report 

indicates that of 32 women who claimed asylum during the period from March 2003 

to August 2005, only one was granted asylum prior to appeal. However, with the 

continued legal support offered by POPPY, 80% of the women whose initial claims 

were rejected were granted either refugee status or humanitarian protection following 

their appeal.138 The reason that many are initially rejected in their claim is that the 

countries from which these victims originate are deemed by the Home Office to be 

‘safe list’ countries. This is the cause for many initial rejections of asylum claims for 

trafficked victims. Although these countries may be considered ‘safe’ by the Home 

Office in regard to the fact that they may not be experiencing conflicts or other factors 

which cause instability and persecution against a particular group and/or individuals, 

they may not be safe places for trafficked victims to return to, particularly if they fear 

reprisals from their traffickers once they return home. The ‘white list’ of safe 

countries includes many of the countries of origin or transit of trafficked victims, for 

example, Lithuania, Moldova, Bulgaria, Romania and Ukraine. The asylum system is 

not designed to consider the specific circumstances of trafficked victims. 

 

Protection and support services for trafficked victims who arrive in the UK are limited 

in scope. Protection and support is currently only offered to a few select women 

victims who have been sexually exploited once they arrive in the UK. This support is 

then offered on the condition that they co-operate with the authorities during their 

investigations into the particular trafficking case. The government’s desire to pursue a 

‘twin track’ approach to trafficking claims to support victim protection alongside 

prevention through prosecution of traffickers, however, the current measures for 

                                                 
137 Ibid. p. 24. 
138 Ibid. p. 3. 
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victim protection do not match the number of trafficked victims who arrive in the UK 

and therefore do not support the number of potential prosecution cases concerning 

human trafficking in the UK. Essentially, the human rights approach to trafficking 

does not complement the law enforcement approach to prevent human trafficking in 

Britain because the approaches are not balanced. Victim protection policy has been 

developed to underscore the law enforcement response to human trafficking and does 

not have human rights at its centre. 

 

Effectiveness and Prosecutions  

 

It is evident given the statistics of the number of trafficked persons arriving in the UK 

in one year that the policies and initiatives for victim protection do not match or 

adequately respond to the number of trafficked persons who arrive in the UK. 

Statistics in a Home Office report to be published at the end of 2007 suggest that 4000 

victims of trafficking for prostitution arrived in the UK in 2003.139 This does not 

include the numbers of people that were trafficked for labour exploitation or for 

domestic servitude which lends to a valid assumption that more than 4000 people 

were trafficked into the UK during 2003. Without an identification system in place for 

those who may have been trafficked, it is impossible to gain a more accurate figure of 

the numbers of trafficked victims arriving in the UK at any one time. The number 

could be greater given that many trafficked victims are treated as illegal immigrants, 

prostitutes and/or illegal workers. They are often deported as a consequence because 

they are not identified as victims of trafficking. Additionally, British intelligence 

                                                 
139 Hansard (House of Commons Daily Debates), ‘Human Trafficking’, December 5th, 2006. Available 
at, 
http://www.publications.parliament.uk/pa/cm200607/cmhansrd/cm061205/text/61205w0017.htm#0612
0610004724 [accessed 05.03.2007] 
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suggests that there has been an increase in the numbers of those trafficked into Britain 

over the past two to three years.140  

 

When victims are deported they are not able to be of assistance to the prosecution 

case in terms of providing valuable evidence against the trafficker/s. Without the 

assistance of victims in a prosecution case, the subsequent prosecution of traffickers 

becomes very difficult and it is often the case that traffickers will receive a lesser 

punishment for their criminal activity.141 This highlights the need to offer protection 

and support to trafficked victims so that there is a greater chance that they will assist 

in prosecution cases and increase the likelihood that traffickers will receive maximum 

sentences. Large penalties for trafficking activity and a higher percentage of 

successful convictions can therefore work to deter and prevent other trafficking 

activity and the trafficked victims may be rewarded with a sense of justice being 

served. 

 

Britain has not achieved an impressive number of prosecutions. The number of 

trafficking convictions in the UK since the implementation of the new trafficking 

specific legislation has been relatively low and this has been blamed on the lack of a 

human rights based response to human trafficking. Since the inception of the Sexual 

Offences Act in 2003, there have only been 84 successful prosecutions of human 

trafficking in the UK.142  By comparison, Italy had 163 successful convictions of 

human traffickers in 2007 alone.143 As the JCHR twenty-sixth report concluded, 

                                                 
140 Ibid. 
141 ‘Legal opinion on the United Kingdom’s legislation on human trafficking’ 
Human Trafficking Project by Oxford pro bono: Publico for  United Kingdom Joint Committee on 
Human Rights, University of Oxford, January 2006, available at, 
http://www.law.ox.ac.uk/opbp/OPBPJCHRTraffickingSubmission.pdf [accessed 05.03.2007] 
142 House of Commons Hansard Written Answers, July 17, 2008, ‘Human Trafficking’. Available at, 
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While the legislative framework to prohibit trafficking is clearly in place, we share the 

concerns of those who say that there have not been enough prosecutions under the existing 

laws on trafficking compared to the number of victims arrested, detained and 

deported….Enforcement of the law against trafficking must always make the interests and the 

needs of the victims a primary consideration, and their protection should be at the heart of any 

law enforcement measures. In our view, this is necessary to ensure that the Government fully 

meets its human rights obligation to investigate, prosecute and punish traffickers fully.144 

 

The exploitation of trafficked victims is the most problematic element to prove when 

conducting a trafficking prosecution case. Without victim testimony to provide 

evidence in relation to exploitation, the trafficking conviction will often resort to 

offences relating to trafficking which carry lighter penalties. For example if problems 

are encountered in proving the exploitation of a trafficked victim because of a lack of 

evidence, then the legal recourse is often taken to charge traffickers for the facilitation 

of illegal immigration or for offences relating to illegal employment or prostitution. 

These offences carry penalties ranging from two to seven years maximum prison 

sentence145 as opposed to 14 years maximum for a conviction of human trafficking. 

Therefore, without hard evidence proving the exploitation of the trafficked victim, 

prosecutions can not be achieved to their full effect and traffickers often end up 

receiving a punishment which does not reflect the severity of their criminal act. 

                                                                                                                                            
www.parliament.the-stationary-office.co,uk/pa/cm200708/cmhansard/cm080717/text/80717w0019.htm 
[accessed 8.08.2008] 
143 US State Department, Trafficking in Persons Report, June 2008. Available at, 
http://www.state.gov/g/tip/rls/tiprpt/2008/ [accessed 09.08.2008] 
144 JCHR Twenty-sixth report, p. 45. 
145 Immigration and Asylum (Treatment of Claimants) Act 2004, S1 ‘Assisting unlawful immigration’, 
carries a maximum sentence of two years prison. 
Sexual Offences Act 2003, S52 and 53, ‘Exploitation of Prostitution’, carries a maximum sentence of 
seven years prison. 
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Trafficking prosecution cases stand to be much more successful if measures for the 

protection and support for trafficked victims are in place. 

 

Conclusion  

 

Legislation provides the basis from which human trafficking prevention is tackled in 

the UK. With a strong focus on immigration and law enforcement, it is difficult to 

achieve a human rights response to the crime in the interests of protecting trafficked 

victims. The  implementation of the formal legislative framework has so far been 

inadequate with regard to upholding the human rights of victims, because more 

priority has been given to criminal justice strategies. The Parliamentary Joint 

Committee on Human Rights pointed out in 2006 that the UK’s anti-trafficking 

legislation lacked a human rights approach that would help reinforce and promote the 

rights of victims.146 The Joint Committee Report on human trafficking will be looked 

at more closely as providing a comprehensive analysis and critique of the current 

British policy response to human trafficking in Chapter Four. Essentially the Report 

argues for a more balanced approach to human trafficking prevention through the 

further development of a human rights approach to trafficking which can be achieved 

by the expansion of measures for victim protection. 

 

When the British policy response to human trafficking is examined more closely, it is 

revealed that the policy is not balanced and victim protection measures and the human 

rights of those who are trafficked are not at the centre of the policy. Victim protection 

policy has been developed with law enforcement interests in mind. Protection and 

                                                 
146 JCHR Twenty-sixth Report, pp. 40-41. 

112 



support is offered only to those trafficked persons who agree to co-operate with the 

authorities during their criminal investigations against the traffickers. The human 

rights abuses that trafficked victims have inevitably suffered, although they may be 

recognised, do not appear to be the priority concern within the victim protection 

policy. Because victim protection policy falls outside of national legislation it is not 

able to be consistently enforced by law enforcement officials who are most likely to 

come into contact with trafficked victims. 

 

Given the recent evidence provided by the British Joint Committee on Human Rights 

report on human trafficking in the UK, EU pressure and continual NGO lobbying, 

why has the British government has not developed a balanced policy response to 

combat human trafficking in the UK? The government’s priority concern when 

considering human trafficking is illegal immigration. This has influenced and directed 

the development of the British policy response to human trafficking and has been 

reflected in the pursuit of a law enforcement approach to prevent human trafficking 

within the UK. Traffickers are targeted for their role in the facilitation of illegal 

immigration and exploitation of their victims. Human trafficking is not considered in 

isolation from immigration by the government and therefore, it remains difficult for 

the government to associate human trafficking with extreme human rights abuse. 

Under the national legislation, there is no reference to the victims of trafficking or 

standard measures for their protection and support. This means that the legislation 

lacks a human rights approach.147 

 

                                                 
147 Ibid. p. 40. 
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Although the current British policy response to human trafficking, particularly the 

development of a legislative response to the crime, meets the requirements of the UN 

Protocol and the EU Framework Decision, the response does not satisfy the policy 

recommendations of the Council Of Europe Convention or the policy agendas of anti-

trafficking NGOs. This Convention is the most recent international legally binding 

treaty which presents minimum standards for victim protection measures to be 

incorporated into national legislation. The Council Of Europe Convention is the most 

recent international treaty offering a framework for responding to human trafficking 

for all EU Member States.  The foundations of the Convention provide a victim-

centred approach to human trafficking policy and focuses on safeguarding the human 

rights of all trafficked victims. The UK recently signed this Convention, meaning that 

it must further develop legislative policy to include measures for the protection and 

support of trafficked victims. This is a significant step towards achieving an effective 

policy response to human trafficking. Chapter Four will continue to examine the 

evolution of the British policy response to combatting human trafficking, by assessing 

the extent to which the most recent developments indicate a shift in the government’s 

response towards a more balanced approach that addresses the abuses suffered by 

trafficked victims. NGOs continued to use their insider status in the policy making 

process to push the government towards the development of a more balanced 

approach to human trafficking. They may yet achieved a degree of success and 

satisfaction as the government begins to set itself up to ratify the COE Convention 

signalling that a more balanced policy response may soon be in place.  
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CHAPTER FOUR 

 

RECENT POLICY INTIATIVES: TOWARDS A 

BALANCED APPROACH? 

 

Introduction 

The British government has so far been reluctant to further develop its human rights 

based approach to tackling human trafficking by expanding measures for the 

protection of trafficked victims. The government has yet to develop and implement 

policy measures to achieve a more balanced approach however, positive steps toward 

this achievement have been taken. Significantly, in March 2007, the government 

signed the Council of Europe Convention on Action against trafficking in human 

beings (COE Convention). The Convention has been hailed as an international 

legislative framework for its victim-centred approach to the prevention of human 

trafficking. In order to ratify the Convention, one central requirement is that all 

signatories develop and implement minimum standard measures for the protection of 

trafficked victims under national legislation. This includes offering trafficked victims 

an unconditional 30 day reflection period. The Convention will come into force on 

February 1st, 2008. So far there have been 10 ratifications and 27 signatures to the 

Convention.148 British anti-trafficking NGOs have used the government’s signature of 

the COE Convention as a platform from which to push the government towards 

                                                 
148 Council of Europe Convention on Action against Trafficking in Human Beings, CETS No.: 197, 
‘Chart of Signatures and Ratifications’, as of 4/12/2007. Available at, 
http://conventions.coe.int/Treaty/Commun/ChercheSig.asp?NT=197&CM=8&DF=12/4/2007&CL=EN
G [accessed 4.12.2007] 
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further developing human trafficking policy as the ratification of the Convention 

requires. 

 

This chapter will look at the recent development of the human rights based approach 

to tackling human trafficking in the UK through an assessment of recent prevention 

initiatives. It will argue that although this approach continues to develop and evolve 

in a positive manner, a balance with the law enforcement approach has not yet been 

struck. Policy change is slow and incremental and to date the British government 

remains short of achieving a balanced policy approach, leaving NGOs to continue to 

push their campaign for the government to adopt a balanced policy.  

 

Recent Government initiatives on victim protection and support 

Before the government signed the COE Convention, there were a number of 

important events that pushed the British government to work towards the further 

development of its victim protection and support policy. Firstly, the Joint Committee 

on Human Rights (JCHR) released a report on human trafficking in October 2006 

presenting a critical analysis of the government’s policy response to human 

trafficking from a human rights perspective. The report argued against the 

effectiveness of the current approach to human trafficking in the UK and 

recommended further development of measures for the protection of trafficked 

victims. The United Kingdom Human Trafficking Centre (UKHTC) was established 

in October 2006 to build on the work of the Pentameter police operation earlier that 

year. The purpose of the Centre is to be an operational hub for the coordination of all 

UK efforts to combat human trafficking. It claims to take a victim-centred approach 

in its operation. In January 2006, the government released a consultation paper for a 
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National Action Plan to tackle human trafficking. The consultation attracted a 

response from over 200 interested individuals and organizations, including NGOs. 

Many of the consultation submissions criticised the proposed Plan for lacking a 

human rights perspective to tackling trafficking in the UK. In March this year the 

government released its National Action Plan on human trafficking. The Plan is the 

first specific official policy document on human trafficking in the UK. Importantly 

one of the main sections of the Plan outlined the government’s intentions to further 

develop the human rights approach to preventing trafficking by expanding measures 

for victim protection and support.  

 

The JCHR report, the UKHTC, the consultation and release of the National Action 

Plan, the signing the COE Convention and most recently, the activity of Pentameter 2 

has seen the British government begin to consider and engage in further development 

of the measures to protect and support trafficked victims who arrive in the UK. It 

appears that the British government is entering a new stage of human trafficking 

policy development. The awareness of human trafficking both nationally and 

internationally has risen in the past five years or so, generating a greater 

understanding of the issue, its scale and the fact that it is a large problem in Britain. 

Cases of human trafficking continue to be uncovered and reported in the media. In 

early October 2007, national newspapers reported the rescue of three trafficked 

women in Britain as a result of a Pentameter 2 operation.149 The issue continues to be 

debated and assessed at EU and UN level and research into the area has increased, 

                                                 
149 Alan Travis, ‘Sex trafficking victims rescued by police may face deportation’, The Guardian, 
October 4, 2007, available at, 
http://www.guardian.co.uk/uk_news/story/0,,2182933,00.html 
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revealing a more accurate picture of the extent to which human trafficking occurs in 

Britain. NGOs have been important players here, using their research capabilities to 

highlight the problem and its scale in Britain and identify policy gaps. They are able 

to use their insider status to relay this information to the government and can use it to 

apply pressure for changing policy towards achieving a balanced, more effective 

approach.  

 

The UK is increasingly affected by human trafficking. Early estimates from 2000 

suggested that up to 1420 women and children had been trafficked in to the UK for 

sexual exploitation at any one time150 while estimates from 2006 suggest the figure 

could be up to 4000.151 These figures do not count those men, women and children 

who are trafficked into the UK for forced labour or domestic servitude. The British 

government is beginning to understand the importance of taking a balanced approach 

to trafficking in order to establish effective responses to combat the crime. The 

government declared in the National Action Plan that: 

 

We are committed to striking the right balance and accept that all three main areas of the end 

to end strategy [prevention, prosecution, protection] must be in equilibrium. A strong 

enforcement arm is not effective unless the corollary victim protection and assistance is in 

place…The focus on victims has now been taken further through two important decisions. 

Firstly, we have decided to sign the Council of Europe Convention….Secondly, we have 

established a new UK Human Trafficking Centre (UKHTC)…152 

 

                                                 
150 Kelly and Regan (2000), p. v. 
151 Anti-Slavery International, ‘Trafficking in the UK’, available at, 
http://www.antislavery.org/homepage/antislavery/traffickinguk.htm [accessed 6.12.2007] 
152 Home Office, UK Action Plan, p. 5. 
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The government believes that these two initiatives demonstrate its willingness to 

pursue a balanced response to human trafficking. Both of these decisions are based on 

the further development of victim protection and support measures for trafficked 

victims who arrive in the UK. However, whilst these two initiatives are commendable 

and go some way to improving the British human rights approach to human 

trafficking, the government has not yet set about expanding victim protection and 

support measures in order to strike the right balance. To a large extent, illegal 

immigration still dominates and influences the British response to trafficking, with the 

government continuing to pursue a narrow law enforcement approach as the most 

effective means of tackling the crime. The home Office minister, Jacqui Smith, 

recently stated that she could not guarantee that all trafficked victims found during the 

Pentameter 2 police operation would be granted access to protection and support 

services. Some still face deportation because of their status as illegal immigrants, 

having arrived in Britain by irregular means using fraudulent documentation. Smith 

said she wanted to protect and support victims, but said a blanket guarantee that none 

would face deportation "would be likely to act more generally as a pull factor".153 

This demonstrates the government’s continuing approach of associating human 

trafficking with illegal immigration. 

  

It is evident that well established measures for the protection and support of trafficked 

victims under national legislation work to increase the amount of criminal 

prosecutions against traffickers. The Italian example highlights this outcome. 

Evidence from Italy - where an advanced legislative policy for the protection of 

trafficked victims is in place - demonstrates the value of such a response to the UK. 

                                                 
153 Travis, The Guardian, October 4, 2007. 
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The Italian approach to tackling human trafficking has the protection of trafficked 

victims who arrive in Italy at its centre. The British government’s current policy 

response to human trafficking is prosecution-based, however the effectiveness of the 

policy has been criticised for its outcome of low prosecution rates. The Italian 

example has shown that offering trafficked victims unconditional protection and 

support has worked to encourage victims to testify against their traffickers and 

improve prosecution rates.154 Additional evidence from Italy reveals that the number 

of women trafficked in to Italy from Eastern Europe, has decreased since the 

development of the protection programs. Therefore it can be argued that it is in the 

British government’s best interest to improve measures for the protection of trafficked 

victims if it wishes to achieve a similar policy outcome.  

 

The JCHR report was significant for its critique of the current policy as being 

inadequate, particularly in the area of victim protection. The consultation period 

before the release of the JCHR Report allowed NGOs to use their insider status to 

pressure the government to develop a victim-centred, balanced approach. NGO 

submissions provided substantive evidence for the text of the final report. The JCHR 

report recommended a more balanced approach to combat human trafficking in order 

to increase the number of prosecutions in Britain whilst at the same time protecting 

and upholding the human rights of trafficked victims. It used the Italian response to 

human trafficking to highlight its case. 

 

 

                                                 
154 JCHR Report, pp. 63-64. 
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Victim protection in the UK: Current practice  

 

Without having measures for the protection of trafficked victims included within 

national human trafficking legislation, there is no mandatory response or common 

practice for the protection of trafficked victims. Further, there is no national referral 

mechanism for law enforcement officials to refer trafficked victims to protection and 

support services. Instead, the response to trafficked victims is ad hoc and 

administered on a case by case basis. The identification and treatment of a trafficked 

person depends on the individual authority figure who comes into contact with them. 

This is problematic as the offer of victim protection to those who are trafficked 

depends firstly and most importantly on the authorities’ ability to identify a person as 

having been trafficked (as opposed to smuggled for example) and secondly on their 

knowledge of existing protection and support services that are available for trafficked 

victims in the UK. Despite the government’s best efforts to develop a toolkit on 

human trafficking for those who may deal with trafficked victims, and national efforts 

to educate and train all immigration and police officers on how to handle trafficking 

cases through the UKHTC, not every authority figure has a comprehensive 

understanding of human trafficking and how to respond appropriately and effectively. 

A national system of identification of trafficked victims and a referral mechanism to 

victim protection and support services is necessary to overcome these problems. The 

government is currently considering the development of a national identification 

system and referral mechanism through initiatives administered by the UKHTC.155  

 

                                                 
155 Home Office, UK Action Plan, p. 49. 
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If a balance is struck between a human rights based response and a law enforcement 

response, the government’s policy aim of preventing trafficking through tough law 

enforcement can be achieved to a more successful degree. When victims co-operate 

with law enforcement authorities, the valuable evidence that they may be able to 

provide should increase the likelihood that successful prosecution cases with 

maximum penalties against the traffickers, will be achieved. It is difficult to hand 

down a maximum sentence to a trafficker when there is limited evidence to implicate 

them. Often in Britain, the penalties against the traffickers do not reflect the severity 

of their crime due to a lack of evidence from those whom they have trafficked. This 

can serve to contribute to the lucrative nature of trafficking if penalties against 

traffickers are kept at a minimum.  

 

British policy measures for the protection of trafficked victims are limited. No 

specific protection and support services exist for those who have been trafficked in to 

the UK for labour, domestic servitude, for some women who have been trafficked into 

the UK for sexual exploitation and for child victims of trafficking. Additionally, in 

Britain, it is not always the case that trafficked victims have entered the country 

illegally. It is increasingly the case that many trafficked victims identified in the UK 

are EU nationals who are legally entitled to be in the UK. Therefore they cannot be 

deported and are not illegal immigrants. The current policy response to trafficking 

does not recognise these victims as it is geared towards treating trafficking as 

organised immigration crime. For the case of EU nationals, immigration crime has not 

necessarily been committed. Attitudes of officials have been shaped to view trafficked 

victims as immigration offenders based on the shape of the law. If trafficked EU 

nationals are identified by the authorities and do not wish to cooperate in criminal 
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prosecution against their trafficker, they will most likely be left to their own devices 

in the UK. They too are often not viewed as victims of human rights abuse because 

the law on trafficking does not encourage this interpretation of the crime. 

 

An effective policy response to human trafficking needs to contain a standardised 

identification and referral system so that trafficked persons are identified as victims of 

crime and human rights abuse and not as illegal immigrants.156 Trafficking also 

affects EU nationals, some of whom are trafficked into the UK. The IOM London 

suggested that up to 80% of their referrals are EU nationals who are not eligible for 

assistance and support.157 Trafficked persons must be identified as having been 

victims of trafficking so that they may then gain access to protection and support 

services. Without a standardised identification and referral system in place, trafficked 

persons will be assessed on an ad hoc, case by case basis and will most likely be 

recognised and treated as illegal immigrants by the authorities or dismissed and left to 

their own devices if they are allowed to remain legally in the UK. In the case of 

women trafficked into the sex industry, some may be recognised as prostitutes and not 

as victims of extreme human rights abuse. When trafficked victims are treated as 

illegal immigrants they often face detention followed by removal. Consequently, they 

are not able to recover from their trafficking ordeal, provide valuable evidence against 

their trafficker or assist in the criminal investigations, and face the possibility of being 

re-trafficked upon their return home. Such a response to trafficked victims does little 

to combat human trafficking.  

 

                                                 
156 Ibid. pp. 49-50. 
157 Interview with Inger Schjerven, Director IOM London, Westminster Palace Gardens, London, 
December 16, 2005.   
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To uphold a human rights based response to trafficking, referral to protection and 

support agencies should not be made conditional on a victim’s willingness to 

cooperate with the prosecution case and should instead be made in response to the 

human rights abuse suffered by the victim. Referring the trafficked victim to specialist 

protection and support agencies will mean that the victim will not risk deportation and 

will be in a better position to assist the authorities with their criminal investigation. 

Training and education of law enforcement authorities and criminal justice 

practitioners is necessary to effectively implement an identification and referral 

system. The identification of trafficked victims is perhaps the most important element 

to generate an effective human rights based response to human trafficking. Once a 

victim is identified as having been trafficked, appropriate protection and support 

should be offered in order to help them recover from their ordeal. A national 

identification system and national referral mechanism for trafficked victims ideally 

needs the support of an unconditional reflection period for effective victim recovery. 

If such measures are implemented under the national policy response to human 

trafficking trafficked victims will be treated as victims of human rights abuse and a 

human rights based response to trafficking prevention can be upheld. For the 

government to take a human rights based approach seriously, the implementation of 

these measures into the national policy response to human trafficking would form the 

foundation of such an approach. When identification and referral mechanisms are in 

place, the victim is more likely to be treated as a victim of human rights abuse as 

opposed to an illegal immigrant.  

 

As argued in Chapter Three, protection and support measures for trafficked victims do 

not have a human rights approach. The measures that are in place support the law 

124 



enforcement approach to human trafficking that aims to achieve successful 

prosecutions against the traffickers, however, their limited nature has meant that the 

UK has not experienced a high prosecution rate. The JCHR report was the first 

official critique of the UK response to human trafficking. It argued that the current 

response to victim protection and support is inadequate and does not support the law 

enforcement approach to tackle human trafficking in the UK. 

 

The JCHR Report: A critical analysis of existing British policy  

 

The purpose of the JCHR is to consider matters of human rights in the UK.158 This 

includes developing reports on human rights issues using the submissions of NGOs 

and other interested groups and individuals to use as written evidence in the final 

report. British anti-trafficking NGOs used their insider status through consultation 

with the Committee in order to have their recommendations included in the JCHR 

Report. A large number of the NGO submissions to the JCHR Committee Office 

echoed the need to pursue a victim-centred response to human trafficking in the 

UK.159 

 

The JCHR report provides a solid assessment and critique of the current UK policy 

response to human trafficking in relation to the human rights obligations to which the 

UK is bound.160 Vanessa Munro acted as an advisor to the Committee during the 

development of the Report and has been responsible for comparative research on 

                                                 
158 Ibid. p. 1. 
159 All of the NGOs that have been referenced in this thesis including Amnesty International, Anti-
Slavery International, ECPAT UK, the Jubilee Campaign and the POPPY Project all supported a 
human rights based response to human trafficking within their JCHR submissions. 
160 JCHR Report, p. 5. 
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human trafficking policy responses around the world including Britain and Italy161. 

The Italian response to human trafficking is highlighted in the Report as an example 

of an effective and balanced policy response to human trafficking. The report 

concludes that the current UK ‘twin track’ policy response to human trafficking is not 

wholly effective because of the policy imbalance that favours law enforcement over 

human rights.  The report states: 

 

The Government argues that its overall anti-trafficking policy is based on a “twin-track” 

approach, which combines a victim-centred (or human rights) approach to protection of 

victims and a tough law enforcement approach to prosecute traffickers, and that this is the 

most effective way to combat trafficking. We acknowledge and applaud the ongoing effort of 

the Government to improve investigation, and the bringing to justice of traffickers, and agree 

that the second arm of the “twin-track” approach, the tough law enforcement approach, is now 

being pursued with some effectiveness…Nevertheless, as we have already said in relation to 

the anti-trafficking legislative framework itself, the main criticism levelled against the 

Government’s approach by witnesses to our inquiry is that the first arm of the “twin track” 

approach, the protection of victims, has not been promoted and implemented effectively. 162 

 

Whilst the UK government has developed and implemented a policy response to 

human trafficking that targets the traffickers and provides protection to some 

trafficked victims, the human rights of trafficked victims, the recognition of the 

human rights abuses they have inevitably suffered and their status as a victim of crime 

are not at the centre of the policy response. The policy is not balanced and therefore 

the legislative policy is not supported. Limited and conditional victim protection does 

not allow the UK anti- trafficking policy to reach its full potential in terms of 

                                                 
161 Vanessa E. Munro, ‘Stopping Traffic? A Comparative Study of Responses to the Trafficking in 
Women for Prostitution, The British Journal of Criminology, July 2005, Vol. 46, pp. 318-333. 
162 Ibid. p. 45. 
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fulfilling its aims of law enforcement and successful prosecutions to combat 

trafficking in the UK.  

 

The JCHR report on human trafficking explicitly argues that the most effective 

response to prevent human trafficking is to follow a victim-centred, human rights 

based approach. The report argues that the current human rights aspect of the British 

response concerning the protection of trafficked victims is not compatible with the 

law enforcement approach and requires further development. Ideally and in practical 

terms, the policy should balance a human rights approach, with the protection of 

trafficked victims at its centre to support the law enforcement approach. The JCHR 

report recommends that, 

 

…the protection of trafficked victims should be the starting point from which all other policies 

relating to trafficking, such as the legislative framework to prohibit trafficking and 

enforcement of the law against traffickers, which we have already discussed, should flow.163 

 

A policy response that balances a human rights approach with a law enforcement 

approach will work to protect and support trafficked victims, recognise the human 

rights abuses they have suffered and the fact that they are victims of serious crime, 

and support successful criminal prosecutions against the traffickers. The prevention of 

human trafficking in destination countries like Britain rests chiefly on these two 

elements. Pursuing a law enforcement response to prevent trafficking will not achieve 

its full potential if measures for victim protection are not developed to support it. 

 

                                                 
163 Ibid. p. 47. 
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The Italian policy response to human trafficking: An effective policy example  

 

The JCHR report has cited the Italian policy response to human trafficking as being 

one of the most effective in terms of prevention because of its balanced approach. 

This judgement was supported by many of the submissions of evidence and informal 

discussions between interested groups and individuals and the JCHR before the report 

was drafted.164 The Italian response to human trafficking largely concerns the 

trafficking of women for sexual exploitation. The specific offence of human 

trafficking was introduced into Italian law in 2003 carrying a maximum sentence of 

20 years prison. Human trafficking is also a punishable offence under associated laws 

including Articles 600 and 601 of the Penal Code that covers offences relating to 

slavery and slavery like practices. Of greater interest is the existence of legislation 

that affords trafficked victims unconditional protection and support should they be 

discovered and/or identified once they have arrived in Italy. 

 

Article 18 of the Italian Immigration Act, Law 286 1998, provides trafficked victims 

with a six month residency permit that is renewable for one year. It includes access to 

social services support, education and employment assistance. The permit is 

renewable depending on the trafficked person’s commitment to the social services 

support and/or if they are involved in an ongoing prosecution case. The issuance of a 

permit is not conditional on a trafficked victim’s willingness to cooperate with the 

authorities, it is conditional on the trafficked victim’s commitment to social services 

                                                 
164 JCHR Report, p. 61. 
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that aim to provide the victim with recovery and reintegration assistance within Italian 

society.165  

 

Statistics from Italy indicate that those trafficked victims who arrive in Italy, and are 

granted access to protection and support services, are more likely to provide witness 

statements and evidence in the prosecution case against their trafficker/s. In 2002 the 

Italian authorities granted 851 Article 18 residence permits. By May 2006, 349 had 

been issued indicating a reduction in the number of trafficked victims arriving in 

Italy. Between 1999 and 2006 448 social protection projects were operating 

throughout Italy and between 2000 – 2005, 9398 trafficked women had participated in 

these projects.166 This is a relatively high number of trafficked victims who have 

accessed support, especially in comparison to Britain. In 2005, the POPPY Project 

received 387 referrals but only has the capacity to provide support and assistance, 

including temporary and conditional residency, to 35 trafficked women at any one 

time.167 In regard to the number of successful prosecutions of traffickers in Italy, in 

2004 the Italian authorities investigated 3266 trafficking cases and successfully 

achieved 120 prosecutions.168 In comparison there were 343 trafficking investigations 

in Britain in 2005 resulting in 8 prosecutions.169 The Italian policy response to human 

trafficking has been hailed for its victim-centred approach. It is used by the JCHR and 

British anti-trafficking NGOs as a working example of a credible and effective model 

for the further development of the British policy to tackle human trafficking.  

                                                 
165 Pearson 2002, p. 140. 
166 JCHR Report, p. 62. 
167 Ibid. p. 49.  
168 US Department of State, US Diplomatic Mission to Italy, ‘Trafficking in Persons Report-Italy’, June 
2006, available at, 
http://italy.usembassy.gov/viewer/article.asp?article=/file2006_06/alia/a6060508.htm [accessed 
14.02.2007] 
169 US Department of State, ‘United Kingdom’, in Trafficking in Persons Report, June 2006, p. 253. 

129 

http://italy.usembassy.gov/viewer/article.asp?article=/file2006_06/alia/a6060508.htm


 

The JCHR report provides an excellent, evidence-based argument for the need to 

pursue a balanced response to trafficking. Whilst the report states that the JCHR 

broadly agrees that the British government has fulfilled its human rights obligations 

within its policy response to human trafficking, it profoundly argues that the current 

measures for the protection of trafficked victims are below standard and that the 

government’s balance to reconcile its ‘twin track’ objectives of enforcing the law 

against traffickers whilst also offering protection for trafficked victims has not been 

evenly struck.170 The report states: 

 

…evidence shows that the human rights imperative to protect victims still takes second place 

in practice to other public policy demands, including in particular the desire to control 

immigration. This clearly compromises the Government’s declared intention to promote a 

victim-centred approach.171 

 

The report suggests that the government’s approach to victim protection is not 

compatible with an overall human rights strategy against trafficking. It concludes that 

in practice, the human rights approach to trafficking takes a back seat to other public 

policy demands, particularly immigration control.172  

 

Concerns over immigration control have been at the centre of the British 

government’s argument against signing the COE Convention. The feared ‘pull factor’ 

the government envisioned as a consequence of signing the Convention which could 

therefore act to exacerbate the problem of trafficking remained. The government 

                                                 
170 JCHR Report, p. 6. 
171 Ibid. p. 64. 
172 Ibid. p.64. 
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speculated that adding measures for the unconditional protection of all trafficked 

victims, as promoted by the Convention, would, 

 

…provide incentives to those who are not victims of trafficking to make false claims of status, 

circumvent immigration control, and obtain benefits deceptively…In addition, the 

Government states that abusive claims will have a negative impact on the limited resources 

available to investigate and prosecute traffickers and support victims. The Government also 

argues that the introduction of reflection periods may have the effect of causing delays in 

investigating crimes of trafficking while victims decide weather or not to co-operate, 

endangering others being exploited by traffickers or resulting in the loss of vital evidence.173 

 

The Italian case demonstrates the unconvincing nature of this argument. The 

immigration system in Italy has not faced extensive abuse in this regard, and more 

trafficked victims are prepared to give evidence against their traffickers in prosecution 

cases because they are granted unconditional protection and access to support 

services. 

 

The Convention was adopted by the Council of Europe and opened for signature in 

May 2005. It has taken the British government almost two years to sign the 

Convention, committing it to the development of legislative measures for the 

protection of trafficked victims. The government took its time to seriously consider 

the impact of the Convention on its immigration policy before reaching its decision to 

sign. It has been argued that intensive lobbying by NGOs and political pressure from 

the opposition party in Britain led to the signature of the Convention.174 The signing 

coincided with the 200th anniversary in the UK of the abolition of the Transatlantic 

                                                 
173 Ibid. p. 26. 
174 Skrivankova, p. 206. 
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slave trade. The legislative provisions of the Convention provide the policy 

framework for a more balanced approach to tackle human trafficking combining the 

law enforcement and human rights approach. Before the Convention was signed, the 

government established the UK Human Trafficking Centre (UKHTC) to further build 

on the success of Operation Pentameter. The UKHTC has been used by the 

government as an example of the development of a victim-centred approach to human 

trafficking prevention.175 The Centre aims to promote a victim-centred, human rights 

approach in it’s operations to tackle human trafficking in the UK. 

 

UKHTC  

 

The UKHTC goes some way on the government’s part in acknowledging and 

responding to the growing scale of human trafficking in the UK. Using the 

intelligence that resulted in the rescues and arrests from the Pentameter law 

enforcement operation, the UKHTC was developed as a permanent police led, multi 

agency unit focusing on human trafficking prevention in the UK. Although the 

UKHTC claims to uphold a human rights approach to victim recovery operations it 

does not balance measures for victim protection with the law enforcement approach. 

The Centre operates as a point of co-ordination for initiatives that tackle human 

trafficking in the UK. It aims to do so through three key objectives, which are: 

prevention through law enforcement, co-ordination of the law enforcement response 

to trafficking through training and education of law enforcement officials, and the 

promotion of a human rights based approach to dealing with trafficked victims. NGOs 

are also involved in the workings of the Centre to improve standards of victim 

                                                 
175 Home Office, UK Action Plan, p. 5.   
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protection and care. However, alongside the human rights approach to trafficking, law 

enforcement is a priority as the means by which to prevent human trafficking in the 

UK. The UKHTC website declares that the Centre operates to, 

 

To prevent human trafficking by building knowledge and understanding of the harm it causes 

and to use that knowledge and understanding to direct and prioritise the UK law enforcement 

response.176 

  

Co-ordination of law enforcement units in responding to human trafficking is central 

to the operation of the unit. Whilst many of Britain’s police forces are on board, the 

Centre has a multi-agency approach to targeting human trafficking and involves the 

expertise of academics, the Immigration Department (IND), the Crown Prosecution 

Service (CPS) and SOCA. NGOs representatives are also key to the work of the 

Centre as the UKHTC aims to promote a human rights based approach to victim 

protection in the same manner as Pentameter.  

 

Although there is no national identification and national referral mechanism in place 

under British human trafficking policy, the UKHTC is working on similar measures. 

Part of the UKHTC remit is to support the development, implementation and practice 

of national identification measures for victims of trafficking. Ideally, a national 

referral mechanism to victim protection and support services should be developed in 

tandem so that once a trafficked victim has been identified by the authorities, they are 

then able to be referred to appropriate care and support. The online crime reduction 

toolkit has been nominated for use as a point of reference for all officials and NGOs 

who may come in to contact with trafficked victims. The toolkit contains information 
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on how to correctly identify victims of trafficking and how to treat them 

appropriately. The government has stated its intentions for the UKHTC to review and 

update the toolkit to make it a more effective tool in this regard. This intention was 

presented under the JCHR report update in October 2007, 

 

The UKHTC are also developing comprehensive indicators for a whole range of ‘first 

respondents’ who may encounter victims which include key indicators for all forms of human 

trafficking… As outlined in the Action Plan, we have produced an online trafficking toolkit 

and a range of guidance and training for frontline immigration staff. We [the Home Office] 

are currently working with the UKHTC to review and update this toolkit to ensure that it is 

aligned with our increased knowledge and intelligence in this area.177 

 

Once completed, this document will be issued to all ‘first respondents’ including 

police and immigration officials who may encounter trafficked victims. 

 

The Centre also operates as a 24 hour point of contact for all law enforcement 

officials and has been used for assistance in victim identification and tactical 

guidance. The UKHTC has spent considerable effort in publicising the service 

provided by the 24 hour contact point with reasonable success. There is an increased 

awareness among local police forces of its existence and it is being well utilised for 

both the purposes of victim identification and tactical advice. The UKHTC goes some 

way in supporting and facilitating law enforcement initiatives that are in the interests 

of protecting the human rights of trafficked victims. As a part of the Centre’s remit, it 

is working to train frontline police and immigration staff on how to identify a 
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trafficked victim. The toolkit has been promoted by the Centre as mechanism of 

guidance for front line staff to use in this respect.  

 

The establishment of the UKHTC has been hailed by the government has an initiative 

that demonstrates its commitment to a human rights approach to tackling human 

trafficking.178 Although the Centre’s response to the protection of trafficked victims 

goes some way to demonstrate this, the law enforcement approach to human 

trafficking is at the centre of the UKHTC operation. The UKHTC has been in 

operation for just over a year, however it has yet to release an annual report which 

could be used as an indicator of the Centre’s operational success in tackling human 

trafficking in the UK. The effectiveness of its human rights commitment to victim 

protection would also be revealed. In a recently released JCHR human trafficking 

update, the JCHR advised the government to provide an annual report on the activities 

of the UKHTC to parliament.179 Until this time, the effectiveness and an account of 

the activities of the UKHTC cannot be properly judged. 

 

Consultation on a National Action Plan  

 

More recently, the government released its National Action Plan on human trafficking 

in March 2007. Preceding the release of the Action Plan, the government engaged in a 

public consultation exercise in January 2006. The purpose of the consultation was to 

assess the current human trafficking policy and to gauge what more could be done in 

order to achieve a more effective and successful response to human trafficking. The 
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overwhelming response to this consultation was to develop and implement further 

measures for victim protection and for the UK government to sign the COE 

Convention. The release of the consultation on the National Action Plan signalled the 

government’s openness and willingness to consider suggestions on the development 

and improvement of its existing policy response for protection and support of 

trafficked victims. 

 

NGOs and other relevant organizations and individuals were able to submit their 

recommendations to the government on its proposed National Action Plan. Again, 

NGOs used their insider status in this consultation to attempt to influence the 

government towards adopting their policy recommendations. The overwhelming 

NGO response to the Plan criticised the lack of minimum standard victim protection 

measures and its law enforcement response to human trafficking. Skrivankova states: 

 

One of the principle criticisms of the text of the proposed Action Plan was that it put the 

emphasis on techniques to tackle crimes against the state (immigration offences), rather than 

on crimes committed against the person i.e. the exploitation to which trafficked persons are 

subjected. 180 

 

Although the consultation did not specifically ask respondents to express their views 

on whether or not the UK should sign the Convention, it did seek views and advice on 

the provision of reflection periods and residence permits for trafficked victims who 

arrive in the UK.181 Despite this claim, NGOs and other stakeholders who submitted 

responses to the consultation used the opportunity to advise the government to sign 
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the Convention. By doing so, a mandatory reflection period would need to be 

established under national legislation. All trafficked victims identified to have arrived 

in the UK would then be eligible to access unconditional protection and support 

services over a 30 day reflection period. Many of the respondents to the consultation 

presented evidence of the benefits that such victim protection measures could bring to 

prosecution and intelligence success.182  

  

The summary of responses to the consultation paper also revealed and highlighted 

gaps in human trafficking policy and research, including responses to trafficking for 

purposes other than sexual exploitation. Internal trafficking, trafficking for labour 

exploitation and child trafficking were some of the main areas that respondents noted 

as being in need of attention in terms of developing intelligence.183 NGO 

recommendations during consultation on the National Action Plan echoed those in the 

NGO submissions to the JCHR Inquiry on Human Trafficking: that the UK needs to 

take a victim-centred approach to human trafficking prevention policy. 

 

UK Action Plan on Tackling Human Trafficking 

 

Following an extensive period of consultation with NGOs and other interested 

organizations and individuals, the government released its National Action Plan on 

Human Trafficking. The Action Plan reveals the government’s intention to adopt a 

more balanced approach to tackle human trafficking through the expansion of 

measures for victim protection. It is difficult to assess the level of influence NGOs 

may have exerted over the government during the consultation process preceding the 
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release of the Plan. Insider status in consultation may grant NGOs an opportunity to 

influence the government in the decision making process. Consultation presents 

NGOS with an opportunity to influence policy, but does not guarantee that the 

government will be influenced by them. With the release of the Plan, the NGO 

campaign for further development of victim protection and support measures seems to 

have been considered by the government in a more serious and calculated manner.  

 

The Action Plan is a living document, meaning that it is open to continual 

development and improvement as intelligence on human trafficking in the UK 

grows.184 The scope of the Plan encompasses the further development of a human 

rights based response to trafficking prevention, addressing the trafficking of persons 

for forced labour, child trafficking and internal trafficking and further development of 

the legislative response to prevent trafficking under immigration law.  

 

Within the Plan, the government responded that it is committed to striking the right 

balance between a law enforcement and human rights approach to tackle human 

trafficking and that the focus on victims has now been taken further. The government 

continued by arguing that a victim-centred approach to trafficking was actively being 

pursued through the establishment of the UKHTC and the recent signing of the 

Council of Europe Convention on human trafficking.185 Whilst these initiatives are 

important developments towards achieving a balance of approaches, they have been 

criticised for not going far enough. The UKHTC has not yet been assessed after a year 

of operation in terms of its effectiveness and achievements, particularly towards 

implementing a human rights based approach in response to human trafficking. The 
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COE Convention has only recently been signed and the government has yet to present 

a plan or timeframe for its implementation. Measures for the protection and support of 

all trafficked victims who arrive in the UK including men, women and children, have 

not yet been further developed as the Convention requires, although the government 

has indicated its intention to do so now that the Convention has been signed.  

 

The Plan indicates four key areas of action including prevention, investigation, law 

enforcement and prosecution, protection and assistance for adult victims and specific 

measures for child trafficking.186 Despite presenting areas of action, the Plan does not 

include a solid time frame for achievement in these areas. A national identification 

system and a national referral mechanism for example, are considered but are left to 

be developed under the plans for the implementation of COE Convention. The plans 

for the implementation are currently being drafted. Skrivankova states that it will 

therefore be, 

 

…difficult to depict how the actions in the Plan will implement the human rights approach. 

Likewise, the assessment tool include at the end of the material does not include indicators to 

evaluate human rights impacts of the Plan.187 

 

Whilst the Plan can be applauded for its shift in focus away from viewing trafficking 

as an issue associated with illegal immigration towards considering it an issue of 

human rights violation188, it remains to be seen if actions to validate this shift in focus 

will be achieved. Whilst the government has outlined its intentions to tackle human 

trafficking in a more balanced manner, and whilst it has outlined measures to improve 
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the human rights approach in order to balance it with the law enforcement approach, 

nothing has been implemented to demonstrate this commitment so far. The 

government’s signing of the COE Convention in March, coinciding with the release 

of the National Action Plan is an indication of the government’s best intentions to 

begin improving its human rights approach to human trafficking prevention. 

 

The Council of Europe Convention on Action to Prevent Trafficking in Human 

Beings 

 

The British Government signed the Council of Europe Convention on Action to 

prevent trafficking in human beings on March 23rd, 2007. The Convention is a 

comprehensive treaty, focusing on the protection of trafficked victims, but also 

addressing the prosecution of traffickers, preventative measures, and the 

establishment of an independent monitoring mechanism.189 It provides a framework 

for minimum standard measures of victim protection to be included under national 

legislation of EU Member States. The Convention has been a central point of the 

NGO campaign and as a focal point of lobbying the British government since it was 

open for signature in May 2005. This is because it requires those who sign to develop 

legislative measures for the protection of trafficked victims. In doing so, victim 

protection will be at the centre of the policy response to prevent trafficking along side 

law enforcement. Additionally, the human rights violations experienced by trafficked 

persons would then stand a greater chance of being recognised and responded to by 

those who enforce the law. Minimum standard measures for victim protection are set 

out under Articles 12 and 13 and include a reflection period of at least 30 days for all 
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trafficked victims who arrive and are identified by the authorities in countries of 

transit and destination, access to emergency medical treatment, safe accommodation, 

psychological assistance, counselling and information on their legal rights in a 

language they can understand and access to a translator.190 The British government 

has publicly agreed to broadly support the contents of the Convention in terms of 

providing common standards of victim protection.  

 

In signing the Convention, the UK has committed to fulfilling certain international 

obligations to tackle human trafficking within its own jurisdiction. The government 

has continuously expressed reservations and concerns surrounding the Convention’s 

criteria for victim protection, particularly the clause that offers all trafficked victims a 

30 day reflection period with unconditional protection and support. The biggest and 

most consistent concern that has been regularly expressed by the Home Office is that 

offering extensive measures of protection to trafficked victims on an unconditional 

basis will encourage trafficking and illegal immigration to the UK. The government 

has expressed fears that the reflection period could be open to abuse by other illegal 

immigrants who have not been trafficked into the UK and that it could act as a ‘pull 

factor’ for illegal immigrants to make bogus claims of having been trafficked in order 

to secure such benefits. The Home Office states in Written Evidence to the JCHR, 

2006: 
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…we have concerns that some of the provisions - such as the automatic granting of reflection 

periods and residence permits for trafficking victims - may act as "pull" factors to the UK and 

exacerbate the problem.191 

 

Our concern is that an automatic period may act as a pull factor in a way that would be 

unhelpful to real victims. Our concern is that automatic periods could act as a pull to bogus 

asylum claims…192 

 

The government’s concerns surrounding ‘bogus’ claims of trafficking are linked to a 

fear that other asylum seekers could abuse the support services and welfare benefits 

that are offered to those who have genuinely been trafficked. However, upon signing 

the Convention, the government has signalled a commitment to implementing 

minimum standard victim protection policy under anti-trafficking legislation as 

specified by the Convention. This will include the establishment of a reflection period 

for all trafficked victims that arrive in the UK, regardless of whether they agree to co-

operate with law enforcement authorities or not. 

 

NGOs were a force in lobbying and pressuring the government to sign the 

Convention. The Articles of the Convention relating to victim protection support the 

NGO campaign for a human rights based response to human trafficking prevention. 

Signing the COE Convention was at the centre of NGO recommendations as the 

primary tool for implementing legislative measures to balance the human rights based 

approach with law enforcement to tackle trafficking effectively. NGOs, including 
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ECPAT UK, urged the government to immediately sign the Convention amongst its 

policy recommendations to the government for the JCHR report. The written 

submission from ECPAT UK represented a coalition of nine leading charities in the 

UK including Anti-Slavery International and the Jubilee Campaign.193 Within its 

submission to the JCHR, the ECPAT UK coalition explained that signing the 

Convention would encourage the implementation of a human rights based approach to 

trafficking prevention. It stated: 

 

ECPAT is concerned that the UK government has not yet signed up to the Council of Europe 

Convention on Action Against Trafficking in Human Beings….The treaty identifies 

trafficking as a violation of human rights. The ratification and implementation of the 

Convention will go a long way towards establishing the necessary framework for safeguarding 

the human rights of trafficked people…194 

 

Amnesty International took a similar position in its written submission to the JCHR. 

Amnesty International echoed the called of the ECPAT UK coalition for the 

government to sign the Council of Europe Convention. It stated: 

 

The Council of Europe Convention on Action Against Trafficking in Human Beings, adopted 

in May 2005, sets out a range of measures to tackle the crime of human trafficking. 

Importantly, it is the first international treaty to set out minimum standards for the protection 

and support of trafficked victims. Amnesty International believes that the United Kingdom 

must ratify this treaty, in order to put human rights at the centre of its anti-trafficking activities 

and to ensure that victims receive the protection and support that they need.195 
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Submissions from other anti-trafficking NGOs, including the POPPY Project and 

Anti-Slavery International independently, also called for the government to 

immediately sign the Convention for the same reasons given by ECPAT UK and 

Amnesty International. From their written submissions and recommendations, it is 

evident that British anti-trafficking NGOs have used such opportunities to promote 

the improvement of the human rights based response to human trafficking using the 

Convention as a policy framework by which to achieve this. 

 

Although the government has signed the Convention, it has not yet begun to 

implement its framework into the existing national human trafficking policy. The 

National Action Plan confirmed that plans to implement the criteria of the Convention 

are currently being drafted by the government, however no specific time frame or 

indicators have been given to monitor the progress of implementation.196 The victim 

protection measures contained within the National Action Plan include the 

implementation of a 30 day (minimum) reflection period, the development and 

implementation of a national identification system of trafficked victims and a national 

referral mechanism. Such measures will work to improve the human rights approach 

to human trafficking prevention once they have been implemented.  

 

Pentameter 2 

 

The most recent law enforcement initiative designed specifically to tackle human 

trafficking in the UK is Pentameter 2. Building on the previous Pentameter operation, 
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the latest UK-wide, police-led initiative is working to incorporate victim protection in 

to the practical law enforcement response to human trafficking in the UK. The aim of 

Pentameter 2 is to rescue and protect sexually exploited trafficked victims but also to 

identify, disrupt, arrest and bring to justice, those involved in this criminal activity. 

Whilst the emphasis of the operation rests on law enforcement activity targeting those 

who traffic women into situations of sexual exploitation, its remit extends to include 

the collection of further information and intelligence about trafficking for labour 

exploitation and child trafficking, awareness raising towards the issue of human 

trafficking in the UK and an increased understanding amongst law enforcement and 

government agencies of all forms of human trafficking and the nature and extent of 

this crime in Britain.197 

 

Pentameter 2 works using NGO representatives during police raids on brothels and 

other such places suspected of ‘employing’ trafficked persons. NGOs are on hand to 

be able to offer advice and refer those trafficked victims recovered from police raids 

to protection and support services.  Although Pentameter works on the basis of 

busting trafficking rings and making arrests, it does have a coordinated and calculated 

response to the victims of trafficking. Despite the fact that law enforcement initiatives 

such as Pentameter 2 have been established specifically to tackle trafficking in the 

UK, victim protection and support services have not been expanded to accommodate 

the growing number of trafficked victims who are recovered and identified. The 

original Pentameter Operation boasted of rescuing 88 trafficked women, however, the 

Poppy Project - the only victim protection and support services designed specifically 

for the needs of women trafficked into the sex industry - operates at a capacity of 35 
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bed spaces. The POPPY Project is London based and is not necessarily accessible to 

those trafficked women who have been identified outside of London. And as the 

policy stands, those trafficked victims who are able to access protection and support 

services can only do so if they agree to co-operate with the police investigation. For 

the Pentameter 2 operation, the Ministry of Justice gave 100 000 pounds to the 

POPPY Project to fund extra resources so that POPPY will be better able to manage 

and accommodate the number of trafficked victims recovered from the police raids 

both within and outside of London. The POPPY Project recently established an 

outreach project in January 2007 as a result of increased Home Office funding of the 

Project. The outreach project provides for the safety and well being of trafficked 

women all over the UK by offering short term support and advocacy. The outreach 

team is able to work across the UK with all police forces upon request.  The team 

works in close partnership with law enforcement agencies and immigration officials 

providing them with awareness and training on how to deal with trafficked victims 

appropriately and effectively. A POPPY Project outreach liaison officer is present at 

all police raids that fall under the Pentameter 2 operation.198 

 

Pentameter and Pentameter 2 are prime examples of the government’s attempt to 

crack down on human trafficking in the UK through law enforcement operations with 

a victim-centred approach. The Operations attempt to put the well being of trafficked 

victims at the centre of the law enforcement response to trafficking cases. However in 

practice, neither operation put the human rights of trafficked victims at the centre. The 

Pentameter Operations can be commended for including NGOs in their policing 

initiatives to bust trafficking rings, however, in order for effective coordination to be 
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achieved in the area of victim support, police officers must be trained to handle 

referrals of trafficked victims. This requires training and education. Evidence from the 

outcome of Operation Pentameter showed that coordination of referrals was weak, 

despite the involvement of NGOs, due to a general lack of knowledge amongst the 

police forces on referral procedures and understanding of appropriate actions when 

dealing with the protection of trafficked persons.199 The resources to support 

trafficked victims were not sufficient. The development and implementation of a 

national referral mechanism would work to over come this problem.  

 

Another example from Pentameter 2 demonstrates the human rights of trafficked 

victims and their protection is not at the centre of the operation. Although Pentameter 

2 claims to focus on the rescue of trafficked victims, the government is claiming it 

will deport those victims found to be illegal immigrants. The Guardian reported on a 

recent Pentameter 2 result in October 2007: 

 

Some victims of sex traffickers rescued from prostitution in a new national police crackdown 

[Pentameter 2] will face deportation, the home secretary, Jacqui Smith, said yesterday. Ms 

Smith described sex trafficking as a "modern-day form of slavery" but said she could not give 

an across-the-board guarantee that those rescued would not face deportation as illegal 

migrants…She said she wanted to protect and support victims, but a blanket guarantee that 

none would face deportation "would be likely to act more generally as a pull factor."200 

 

Once again, the government’s associations of human trafficking with illegal 

immigration prevent a victim-centred, human rights based approach to human 

trafficking prevention from being pursued. 
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Once a national identification system and referral mechanism have been developed 

and implemented under the British policy response to human trafficking, law 

enforcement operations such as Pentameter could be more effective in promoting and 

upholding a victim-centred approach to practical law enforcement operations.  

 

The Pentameter 2 operation intends to pilot a formal identification process as a part of 

the UK’s ongoing commitment to implementing the Council of Europe Convention. 

However, it is too early to evaluate the success and effectiveness of the identification 

process. It should work to increase information and intelligence on human trafficking 

and trafficked victims in the UK which is a part of the operation’s purpose. Home 

Secretary Jacqui Smith commented at the launch of Pentameter 2 that: 

 

Pentameter 2 will help to deliver many of the key objectives we set out in our UK Action Plan 

on Tackling Human Trafficking by making a real difference on the ground, increasing our 

knowledge of the crime and raising public awareness.201 

 

It remains to be seen how effective Pentameter 2 is in achieving key objectives of the 

National Action Plan. However, if the government wishes to prove it is serious about 

pursuing a victim-centred approach to law enforcement operations against human 

trafficking, victim protection and support services will need to be expanded and 

protection and support should be offered to all trafficked victims on an unconditional 

basis as recommended under the Council of Europe Convention. 
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Whilst NGOs are in support of the recent initiatives for the protection and support of 

trafficked victims, they are not completely satisfied by these developments because 

the government has not gone far enough. The main point of recent NGO campaigns 

has been for the government to ratify the COE Convention which would signal that 

the government has developed and implemented further measures for victim 

protection and support that would act to complement and support the law enforcement 

response. Anti-Slavery International, ECPAT UK and Amnesty International issued a 

joint statement at the end of 2007 calling for the government to ratify the COE 

Convention urgently, 

Prime Minister Tony Blair announced on 22 January 2007, that the UK would sign the 

Council of Europe Convention on Action Against Trafficking in Human Beings. Amnesty 

International, Eaves and Anti-Slavery International welcome this move and urge the 

Government to ratify and implement the Convention to the highest standard as a matter of 

urgency. This will provide guaranteed minimum standards of protection for any person 

trafficked into the UK.202 

In addition in October 2007, the Joint Committee on Human Rights issued an update 

on its twenty-first report on Human Trafficking of October 2006. The updated report 

was drafted with input and support from British anti-trafficking NGOs. The JCHR 

recommended further support for trafficked victims in a legislative capacity and 

expressed concern that the government has not ratified the COE Convention. The 

JCHR twenty first report update stated that,  

 

We [the JCHR] wish to see the Council of Europe Convention on Human Trafficking ratified 

as early as possible. We recommend that the Government announce a target date for 
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ratification and publish a ratification plan, to concentrate minds across Whitehall on the 

necessary action and guard against slippage. We reiterate our recommendation that the 

protection of victims should be incorporated into the legislative framework, particularly in 

relation to immigration law. We seek the Government’s confirmation that this will be done as 

part of the process of ratifying the Council of Europe Convention. 203 

From the perspective of NGOs, although the government continues to develop the 

policy response to human trafficking including a claim to strongly consider 

developing and implementing further measures for victim protection and support into 

British human trafficking policy, more needs to be done. Ratification of the COE 

Convention is a strong campaign point for British anti- trafficking NGOs to secure 

legislative measures for victim protection and support and a minimum reflection 

period for all trafficked victims identified in the UK. Although it could be argued that 

NGOs have experienced a degree of success in influencing the government to further 

develop the current policy response to human trafficking, their influence has not been 

strong enough, despite their insider status, as the policy remains imbalanced and the 

COE Convention has still not been ratified. 

 

Conclusion 

 

The government has used these recent specific initiatives on human trafficking 

prevention to highlight that it does take the issue of victim protection seriously and is 

aware of the human rights abuses that trafficked victims suffer.  However, NGOs 

continue to claim that although the British government has come a long way in 

developing a policy response to human trafficking and responding to the needs of 

trafficked victims, the policy that is in place is not sufficient and does not consider or 
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respond to the human rights abuses suffered by all trafficked victims including 

children, men and many women who are trafficked into the UK.  

 

It has been argued within the JCHR Report on Human Trafficking (2006) that the 

current approach to addressing human trafficking in the UK only broadly complies 

with international human rights obligations.204 More can be achieved by the British 

government to prevent human trafficking. Policy gaps still exist and have been 

acknowledged increasingly by the government over time. Consultation on initiatives 

such as the National Action Plan and the JCHR report on human trafficking has 

drawn government attention to these gaps and suggested the need for a response. The 

policy has room for development and improvement in the areas of labour exploitation 

and domestic servitude, responding effectively to child victims of trafficking, the 

development of co-ordination initiatives amongst law enforcement agencies and 

NGOs including a national identification system and referral mechanism and lastly, 

the human rights based response to human trafficking, centring on the protection of 

all trafficked victims. The legislative framework has been developed and has the 

scope to be adapted and expanded to include legislative measures for the protection 

and support of trafficked victims who arrive in the UK. The Council of Europe 

Convention contains the appropriate framework for policy measures to achieve this. 

Having signed the Convention the British government has an obligation to do so. 

 

The British government has presented its intentions to achieve a balanced response to 

human trafficking through the development and expansion of victim protection and 

support measures within the text of the National Action Plan. However, the release of 
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the JCHR Update on Human Trafficking in October 2007 makes it clear that, in 

practice, the government has yet to implement such measures or achieve a real policy 

balance. The establishment of the UKHTC, the government’s signing of the COE 

Convention and release of the National Action Plan are all positive steps indicating a 

commitment to develop and implement a balanced approach to combat trafficking 

through the further development of a human rights approach. However, the JCHR 

Update reveals that the government has a lot more work to do before such an 

achievement can be claimed. The Update states: 

 

On some issues however, we [JCHR] are concerned that the Government has not gone far 

enough or has not so far showed signs of acting with sufficient vigour.205 

 

As a part of its continuing scrutiny of the government on its human trafficking policy, 

the JCHR, in its Human Trafficking Update, recommends that the British government 

take some specific actions. These include publishing a plan towards the ratification of 

the COE Convention and also ratifying the COE Convention, incorporating measures 

for protection and support of trafficked victims into the national legislative 

framework, particularly in relation to immigration law, developing a policy for a 

minimum 3 month reflection period for all trafficked victims who arrive in the UK, 

developing and implementing specific measures for the protection and support of 

child victims of trafficking, developing and supporting more service providers 

offering protection and support to trafficked victims throughout the UK, and lastly, 

publishing an annual report on the activities of the UKHTC in order to assess its work 

on combatting human trafficking and helping trafficked victims.206  

                                                 
205 JCHR Human Trafficking: Update, p. 5. 
206 Ibid. pp. 5-7. 
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Although the biggest criticism of the British policy response to human trafficking has 

been over the limited measures for the protection and support of trafficked victims, it 

must be remembered that the policy response to human trafficking, both legislative 

and otherwise, has come a long way in its development since 2002. This includes the 

policy concerning the protection and support of trafficked victims who arrive in the 

UK. The British government has approached this policy area with caution due to its 

concerns that have been realised through the association of human trafficking with 

illegal immigration. Associating human trafficking with illegal immigration is going 

to prevent any rapid expansion of the victim protection policy. However, the recent 

release of the National Action Plan indicates the government is shifting its perception 

of human trafficking, considering the aspect of human rights violations through the 

acknowledgement of the need to balance the human rights based approach to 

trafficking and expressing its intention to expand victim protection and support 

policy. As human trafficking is a new policy area, the policy is continuing to develop 

and improve. This gives potential to the expansion of victim protection policy 

responses through continual policy review. NGOs will undoubtedly maintain their 

force of pressure on the British government to keep human trafficking on the political 

agenda as a policy issue for further consideration and development. They will 

continue their campaign for the implementation of a victim-centred, balanced policy 

response.  
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CONCLUSION 

 

The development of British policy on human trafficking in the past five years has 

been influenced to some extent by the human rights agenda advocated by key NGOs 

such as Anti-Slavery International and ECPAT UK. These and other NGOs have 

sought to shift British policy towards the development of a balanced and victim-

centred approach to human trafficking. British policy on human trafficking has come 

a long way in the last five years, considering that there was no substantive policy until 

2002. In 2002, the first legislative response to human trafficking was implemented 

under national immigration legislation and in 2003 this was followed by amendments 

under sexual offences legislation. However although a strong law enforcement policy 

exists targeting the traffickers,  policy development in terms of a balanced, human 

rights based response has been slow. The government’s reasons for slow policy 

change in relation to immigration concerns illustrates the limited influence NGOs 

have had on the British response to human trafficking. NGOs have continuously 

argued for a human rights approach based on the protection and support of trafficked 

victims as the top priority. This approach has not been adopted by the government, 

which has continued to view human trafficking largely within the framework of 

illegal immigration.  

 

Recently however, the British government has responded to NGO pressure by 

indicating its commitment to some aspects of a human rights approach. It has signed 

the Council of Europe Convention on Action Against Trafficking in Human Beings 

and has released a National Action Plan to tackle human trafficking in the UK, 

signalling a commitment to further develop the human rights based approach to 
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Currently, British human trafficking policy retains a law enforcement focus that 

targets the traffickers and does little to protect and support trafficked victims. The 

protection and support policy measures are limited and do little to fully support the 

legislation. It has been argued in this thesis that a policy response to human 

trafficking that addresses law enforcement and the unconditional protection and 

support of trafficked victims in a balanced way would be the most effective policy in 

terms of diminishing human trafficking in the UK. If such a policy response were 

implemented in Britain, successful prosecution rates would increase and so would the 

recovery rate of trafficked victims as the Italian example demonstrates. Italy has a 

much higher prosecution rate given its capacity to offer protection and support to 

trafficked victims.207 While legislation to criminalise and prohibit human trafficking  

                                                 
207 As stated in Chapter Three of this Thesis, ‘The Priority of Law Enforcement in British Policy’, 
Since the inception of the Sexual Offences Act in 2003, there have only been 84 successful 
prosecutions of human trafficking in the UK.  By comparison, Italy had 163 successful convictions of 
human traffickers in 2007 alone. Page 112. 
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has been considered adequate by the JCHR, the overall policy framework lacks the 

human rights approach that is needed for a balanced policy which could enable the 

law enforcement agencies to achieve their full potential in terms of effectively 

prosecuting human traffickers.  

 

By 2002, the UK had a legislative response to human trafficking in place and a 

limited policy to protect and support trafficked victims who arrived in the UK. Victim 

protection and support policy is still offered only to certain women who have been 

trafficked into the UK for the purpose of sexual exploitation and on the condition that 

they cooperate with law enforcement authorities in the criminal investigation against 

their trafficker/s. The trafficked women have to meet the criteria devised by the Home 

Office for the POPPY Project before they can access protection and support services. 

Protection and support is not available or offered to all trafficked persons discovered 

in the UK reflecting that British human trafficking policy does not put the human 

rights concerns of the trafficked victim first. If the trafficked victim refuses, then their 

immigration status determines their fate, not the fact that they have suffered extreme 

human rights abuse. If trafficked victims are in Britain illegally, they are often 

deported. If they are in Britain legally then they are usually left to their own devices 

in Britain without access to protection and support in order to recover from their 

trafficking ordeal. In response to the challenge of human trafficking, the government 

has pursued a narrow law enforcement approach aimed at targeting the traffickers for 

their role in the facilitation of entry and exploitation of trafficked persons. 

Consequently, victim protection and support policy has been developed merely as a 

supplement to a law enforcement agenda and has not been designed from a human 

rights basis.  
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The government’s association of trafficking with illegal immigration has meant that 

the prosecution of the traffickers for their role in the facilitation of illegal entry into 

the UK has formed the basis of British policy toward the exploitation of trafficked 

victims. Whilst the policy has been effective politically in filling a policy gap and in 

providing a legislative response which aims to prosecute traffickers, it has not been 

very effective in terms of achieving maximum prosecutions. It has not adequately 

responded to the human rights violations experienced by all trafficked victims who 

arrive in the UK. Measures for the protection and support of trafficked victims that 

work to support the legislative response would therefore improve the effectiveness of 

prosecutions and respond to the human rights violations suffered by trafficked 

victims.  

 

Each chapter of this thesis examined an aspect of the development of the British 

policy response to human trafficking in order to understand the role of NGOs in their 

attempts to influence the development of the policy. Chapter One explained how 

human trafficking emerged on the political agenda in Britain in the late 1990s 

following three national cases of human trafficking. The chapter contrasted the 

government and NGO policy agendas on how to respond to human trafficking. The 

government presented a law enforcement approach which focussed on the illegal 

immigration aspect of human trafficking. The NGO agenda prioritised a victim-

centred approach to human trafficking, responding to the human rights abuse suffered 

by trafficked victims. The government’s broader political agenda and its concerns that 

extensive measures of victim protection and support for those trafficked in the UK 

would act as a ‘pull factor’ encouraging illegal immigration, are a basic reason why 
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the NGO agenda has only had limited impact upon the British policy response to 

human trafficking.  

 

Chapter Two looked at the relationship between the British Government and NGOs in 

the British policy making process. It focused on the role of NGOs in that process, 

using the distinction between insider and outsider interest groups with the former, but 

not the latter consulted during the policy making process. The role of key anti-

trafficking NGOs such as Anti-Slavery International and ECPAT UK as insider 

groups during policy developments on human trafficking was explained. The 

government-NGO relationship in policy making was then reviewed by analysing 

policy developments on human trafficking since 2002. It was argued that although the 

involvement of NGOs is an institutionalised element of the British policy making 

process, which has helped the government in developing a policy on human 

trafficking, the nature of the British policy making process does not obligate the 

government to accept NGO recommendations. Although the government worked with 

NGOs during policy formulation, the established policy reflects the government’s law 

enforcement, prosecution-based agenda. The victim-centred approach to human 

trafficking promoted by NGOs has been sidelined in favour of a law enforcement 

approach. The government’s association of human trafficking with illegal 

immigration has made it difficult for NGOs to achieve their policy goals. While they 

have attained insider status they have had difficulty influencing actual UK policy on 

human trafficking.  

 

Chapter Three presented an analysis of the evolution of the British policy response to 

human trafficking from the implementation of the initial response until the beginning 
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of 2006 when the government entered a new stage of policy development. The focus 

of the discussion was on the legislative response, on the law enforcement agencies 

that have been established to tackle human trafficking and on the very limited policy 

initiatives for the protection and support of trafficked victims that have accompanied 

national legislation. It was argued that all policy measures used to respond to human 

trafficking in the UK hitherto have supported the law enforcement approach. British 

legislation has aimed to target the traffickers for their role in the facilitation of illegal 

entry and the exploitation of trafficked victims. No measures for the protection and 

support of trafficked victims have been included in national legislation. This prevents 

trafficked persons being viewed and treated as victims of human rights abuse by those 

who enforce the law. The law enforcement agencies designed to tackle human 

trafficking in the UK, including Operation Reflex, SOCA and Operation Pentameter, 

focus most of their anti-trafficking operations on the disruption of trafficking rings 

and the arrest of traffickers.  

 

Little has been done to safeguard and protect trafficked victims in their recovery from 

trauma. The POPPY Project, the internet based crime reduction toolkit on human 

trafficking, the voluntary assisted returns program and provisions for trafficked 

victims to make a claim for asylum as illegal immigrants in Britain, all make up the 

victim protection and support policy for those who are trafficked into the UK. None 

of these government initiatives have been developed from a human rights basis with 

the protection and support of trafficked victims as the policy priority. Victim 

protection and support services have not been developed to support these law 

enforcement responses to human trafficking crime. Whilst traffickers were arrested 

and prosecution cases developed from the activities and investigations of these units, 
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limited victim protection and support services meant that those trafficked victims who 

were rescued were often not given the best possible care. The chapter demonstrated 

that the lack of victim protection measures within the national legislation has been to 

the detriment of the trafficked victims and has restricted the success of trafficking 

prosecution cases.  

 

Chapter Four assessed the most recent evolution of British policy in response to 

human trafficking. Recent events have indicated a possible shift by the government 

towards developing a balanced approach in response to human trafficking. Some 

development of the human rights based approach to human trafficking, and inclusion 

and expansion of victim protection and support measures within national anti-

trafficking legislation, is perhaps on the political agenda now that the British 

government has signed the COE Convention. Additionally, the National Action Plan, 

which was released in March 2007, included commitments by the government to 

further develop measures for the protection and support of trafficked victims in the 

UK, and a commitment towards achieving a balanced law enforcement-human rights 

based approach to trafficking prevention. The chapter concluded by noting that, 

although the government has taken positive steps towards developing a human rights 

based policy development by signing the COE Convention, and releasing the Action 

Plan, no practical changes have yet taken place. It remains to be seen whether the 

government will review its policy on human trafficking to the extent required to 

create a balanced approach. 

 

While the British policy response to human trafficking is undergoing some change, it 

still fails to adequately meet the needs of trafficked victims. Current measures for 
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victim protection do not effectively support the prosecution-based law enforcement 

legislative policy. They do not meet the standard of current international anti-

trafficking policy initiatives and do not fully recognize or respond to the human rights 

abuse, or the victim of crime status of trafficked victims. The COE Convention 

provides a victim-centred and balanced policy framework for combatting human 

trafficking at a national level. If it is implemented, this could see Britain achieve a 

balanced policy approach. Britain is now a signatory to the COE Convention, but it 

has yet to achieve a balanced policy response to human trafficking.  

 

The 2006 Joint Committee on Human Rights report, with support and evidence from 

NGO submissions, provided a strong critique of the government’s policy response to 

human trafficking. The Report assessed the current British response and concluded 

that an appropriate balance between the human rights of the trafficking victims and 

the need for effective law enforcement has not been achieved. It also stated that anti-

trafficking policy has not been formulated in isolation from immigration policy, 

which is the key obstacle to the further development of the human rights based 

approach.208 The JCHR report on human trafficking argued that the most effective 

policy response to combatting human trafficking would have the protection of 

trafficked victims as the starting point from which all other related policies, including 

the legislative framework to prohibit trafficking and enforcement of the law against 

traffickers, should flow.209 Further, the report suggested that a balance must be struck 

between the objectives of enforcing the law against traffickers, including preventing 

trafficking and illegal immigration when it is associated with trafficking, and 

                                                 
208 JCHR Report, p.41 
209 Ibid. p. 47. 
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protecting the victims of trafficking.210 The report concluded that the British policy on 

human trafficking has not achieved such a balance in this respect and is therefore 

inadequate.  

 

Although the government’s legislative policy response to human trafficking is 

prosecution-based, without valuable evidence and testimonies from trafficked victims 

the number of successful prosecutions has been low. A low prosecution rate could be 

turned around if victims were protected and supported prior to, during and after the 

prosecution case. The example of the Italian policy on human trafficking, which has 

comprehensive legislative measures for the protection and support of trafficked 

victims in Italy, shows a high prosecution rate against human traffickers in 

comparison to Britain. This comparison adds to the overall argument of the thesis that 

the British policy response to human trafficking, and particularly the policies for the 

protection of trafficked victims, has been ineffective in terms of achieving 

prosecution outcomes particularly because of the limited policies for the protection 

and support of trafficked victims. While the government claims that its anti trafficking 

policy is based on a ‘twin track’ approach which combines a victim-centred or human 

rights approach to protecting trafficked victims with a law enforcement approach to 

prosecuting traffickers, this is not true. The JCHR Report argues that the current 

policy is not effective in combatting trafficking in the UK. Although the policy might 

be ‘twin track’, with aspects of a law enforcement and a human rights approach to 

trafficking, it is not balanced and therefore it has not been effective. The law 

enforcement response far outweighs the human rights based response, since the 

government has chosen to target the traffickers whilst offering, at best, only limited 

                                                 
210 Ibid. p.6. 
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protection and support to trafficked victims. A balanced policy response would 

include adequate measures to protect victims in response to their human rights abuse 

in order to support the law enforcement response that targets the traffickers.  

 

The government has continued to associate human trafficking primarily with illegal 

immigration which has prevented it from achieving a balanced response. The JCHR 

report provided some encouragement to the British government, recognising that the 

law enforcement policy is necessary and is being pursued with some effectiveness. 

However, it said more needs to be done to develop and expand the human rights 

based approach to tackling human trafficking through the additional measures for the 

protection and support of trafficked victims.  

 

This thesis has argued that British anti-trafficking NGOs who have achieved insider 

status have experienced some degree of success in influencing and advising the 

government to develop its policy on human trafficking. They have campaigned 

consistently for the development and implementation of a victim-centred, balanced 

approach to human trafficking.  The insider status of key NGOs means they have been 

relied on in consultation with the government to offer policy advice, expertise and 

evidence-based research on human trafficking in the UK. As insiders they are in a 

position to offer recommendations for the government to consider for improving 

policy. Whilst NGOs try hard to influence decision makers, the government 

determines the political agenda and the eventual policy outcome. For example, the 

government has yet to implement policy measures for an unconditional reflection 

period for all trafficked victims who arrive in Britain under national anti-trafficking 

policy. Additionally, the government has not developed a national identification 
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system for identifying trafficked victims and has not incorporated measures for 

protection and support of trafficked victims into national anti-trafficking legislation. 

All of these points have been continuously recommended to the government by the 

anti-trafficking NGOs.  NGOs have tried to keep the issue of human trafficking on the 

political agenda by campaigning for further development of British policy.  

 

Whilst the British government sees NGOs as a valuable resource in the policy making 

process, its association of human trafficking with illegal immigration has prevented 

the development of a balanced approach. The government has maintained its fear that 

expanding current protection and support measures for trafficked victims will act as a 

‘pull factor’ encouraging illegal immigration to Britain.  

 

It has been difficult for NGOs to get the government to dramatically change its policy 

on human trafficking. Whilst insider NGOs have had some success in influencing the 

government to adopt new commitments, such as signing the COE Convention, it has 

been difficult for them to push the government to act on this commitment by making 

practical changes to its overall policy framework. While the government has recently 

signalled an intention to commit to the further development of its human trafficking 

policy, it has taken little practical action to demonstrate that it is committed to a new 

approach based on giving priority to the needs of trafficked victims. In Britain, there 

are now adequate laws in place to prohibit trafficking and to prosecute the traffickers. 

However, the law enforcement response remains narrow in only working to target the 

traffickers. Although adequate laws are in place, they are not effectively applied 

because the response to trafficked victims remains limited and does not support the 

effective implementation of the law enforcement approach against the traffickers by 
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encouraging victims to cooperate in the prosecution case. Additional measures for the 

protection and support of trafficked victims are vital and also need to be in place 

alongside the law enforcement policy, so that trafficked persons are treated 

appropriately, so that they can recover from their trafficking ordeal and so that they 

can feel confident to testify against their traffickers in the prosecution case. If victims 

are protected and supported, they are more likely to give evidence against their 

traffickers, which strengthens the prosecution case. Without adequate measures of 

victim protection and support, prosecution cases have little chance of success and 

traffickers receive little deterrence by way of serious punishment. Meanwhile 

trafficked victims are not assisted by the state in their recovery from their ordeal and 

many of them face the risk of being re-trafficked. NGOs continue to be at the 

forefront of the campaign for the promotion of a victim-centred, balanced approach. 

They will no doubt use their insider status to continue to lobby the government to 

make good its intentions to further develop the human rights element of the British 

policy response to human trafficking, so that a balanced and effective policy can be 

achieved.  

 
 
 
 

 

165 



BIBLIOGRAPHY 

  

Anti-Slavery International, ‘Trafficking in the UK’, 2007, Available from: 

http://www.antislavery.org/homepage/antislavery/traffickinguk.htm 

 

Anti-Slavery International, ‘Leading Charities Call on Government to Act as New 

Photography Exhibition Exposes UK Trafficking Reality’, Avaiable from, 

http://www.antislavery.org/archive/press/pressRelease2007slavebritain.htm 

[Accessed 23.08.2008] 

 

Apap, Joanna, Cullen, Peter, Medved, Felicita, ‘Countering Human Trafficking: 

Protecting the Victims of Trafficking’, Centre for European Studies, 2002. 

 

Association of Chief Police Officers, Latest News, ‘Pentameter 2 starts today’, 

October 3, 2007. Available from: 

http://www.acpo.police.uk/pressrelease.asp?PR_GUID=%7B30C4BA75-A30A-

B0C4-2E44BA4B124D%7D 

 

Commission of the European Communities, ‘Report from the Commission to the 

Council and European Parliament based on Article 10 of the Council Framework 

Decision of July 19 2002 on combatting trafficking in human beings.’ May 2, 2006. 

Available from: 

http://eur-lex.europa.eu/LexUriServ/site/en/com/2006/com2006_0187en01.pdf 

 

166 

http://www.antislavery.org/homepage/antislavery/traffickinguk.htm
http://www.antislavery.org/archive/press/pressRelease2007slavebritain.htm
http://www.acpo.police.uk/pressrelease.asp?PR_GUID=%7B30C4BA75-A30A-B0C4-2E44BA4B124D%7D
http://www.acpo.police.uk/pressrelease.asp?PR_GUID=%7B30C4BA75-A30A-B0C4-2E44BA4B124D%7D
http://eur-lex.europa.eu/LexUriServ/site/en/com/2006/com2006_0187en01.pdf


The Compact: Working together, better together, ‘Compact on relations between the 

government and the voluntary and community sector in England’, November 1998. 

Available from: 

http://www.thecompact.org.uk 

 

The Compact: Getting it right together, ‘Consultation and Policy Appraisal: a Code of 

Good Practice’, November 1998. Available from: 

http://www.thecompact.org.uk/shared_asp_files/GFSR.asp?NodeID=100320 

 

The  Conservatives, ‘Human Trafficking: The Modern Slave Trade’ (no date), 

Available from: 

http://www.conservatives.com/pdf/humantrafficking.pdf  

 

The Crime Reduction Toolkit, Human Trafficking, ‘What is the Aim of this Toolkit?’, 

2003. Available from: 

http://www.crimereduction.gov.uk/toolkits/tp01.htm 

 

Evaluation of the ‘Stop Human Traffic’ Campaign, Anti Slavery International by 

‘Tincan’ (no date). Available from: 

http://tincan.co.uk/asi 

 

Evidence from ECPAT UK to the Joint Committee on Human Rights Inquiry on the 

Human Rights of People Trafficked into the United Kingdom, 13 January 2006. 

Available from: 

www.ecpat.org.uk/downloads/JCHR_submission_2006.pdf 

167 

http://www.thecompact.org.uk/
http://www.thecompact.org.uk/shared_asp_files/GFSR.asp?NodeID=100320
http://www.conservatives.com/pdf/humantrafficking.pdf
http://www.crimereduction.gov.uk/toolkits/tp01.htm
http://tincan.co.uk/asi
http://www.ecpat.org.uk/downloads/JCHR_submission_2006.pdf


 

Executive Summary of Amnesty International United Kingdom, ‘Submission to the 

Joint Committee on Human Rights Inquiry into Human Trafficking’, February 2006. 

Available from: 

http://www.publications.parliament.uk/pa/jt200506/jtselect/jtrights/245/245we11.htm 

 

Flynn, Don, ‘Tough as Old Boots?: Asylum, immigration and the paradox of New 

Labour policy’, Immigration Rights Project Discussion Paper, November 2003. 

 

Flynn, Don, ‘New Borders, New Management: The dilemmas of modern immigration 

policies’, Ethnic and Racial Studies, Vol. 28, No.3, May 2005, pp. 463-490. 

 

The Foreign and Commonwealth Office, ‘Priorities for the UK Presidency of the EU 

2005’, August 2005. Available from: 

http://www.fco.gov.uk/Files/kfile/UKEUPresidency2005_PresidencyPriorities_EN,0.

pdf 

 

Geddes, Andrew, ‘Chronicle of a Crisis Foretold: The Politics of Irregular Migration, 

Human Trafficking and People Smuggling in the UK’, in British Journal of Politics 

and International Relations, (2005), Vol. 7, No. 3, pp. 324-339. 

 

Grant, Wyn, (1995) Pressure Groups, Politics and Democracy in Britain, Harvester 

Wheatsheaf, Hertfordshire.  

 

Grant, Wyn, (2000), Pressure Groups and British Politics, Macmillan Press, London. 

168 

http://www.publications.parliament.uk/pa/jt200506/jtselect/jtrights/245/245we11.htm
http://www.fco.gov.uk/Files/kfile/UKEUPresidency2005_PresidencyPriorities_EN,0.pdf
http://www.fco.gov.uk/Files/kfile/UKEUPresidency2005_PresidencyPriorities_EN,0.pdf


 

Grant, Wyn, ‘Pressure and Politics: The Changing World of Pressure Groups’ in 

Parliamentary Affairs, (2004), Vol. 57, No. 2, pp. 408-419. 

 

Hansard Debate, House of Commons, ‘Human Trafficking’ February 16, 2006. 

Available from: 

http://www.publications.parliament.uk/pa/jt200506/cmhansrd/cm060216/debtext/602

16-05.htm 

 

Hansard Debate, House of Commons, ‘Human Trafficking’, December 5, 2006. 

Available from: 

http://www.publications.parliament.uk/pa/cm200607/cmhansrd/cm061205/text/61205

w0017.htm#06120610004724  

 

The Home Office Immigration and Nationality Directorate, ‘People Trafficking from 

Lithuania’, October 31, 2006. Available from: 

http://www.homeoffice.gov.uk/about-us/freedom-of-information/released-

information/foi-archive-immigration/1965-trafficking-lithuania?view=Html  

 

The Home Office Immigration and Nationality Directorate, ‘Victims of Trafficking- 

Guidelines’ (no date), Available from: 

http://www.ind.homeoffice.gov.uk/ind/en/home/law_policy/policy_instructions/apis/v

ictims_of_trafficking.html 

 

169 

http://www.publications.parliament.uk/pa/jt200506/cmhansrd/cm060216/debtext/60216-05.htm
http://www.publications.parliament.uk/pa/jt200506/cmhansrd/cm060216/debtext/60216-05.htm
http://www.publications.parliament.uk/pa/cm200607/cmhansrd/cm061205/text/61205w0017.htm#06120610004724
http://www.publications.parliament.uk/pa/cm200607/cmhansrd/cm061205/text/61205w0017.htm#06120610004724
http://www.homeoffice.gov.uk/about-us/freedom-of-information/released-information/foi-archive-immigration/1965-trafficking-lithuania?view=Html
http://www.homeoffice.gov.uk/about-us/freedom-of-information/released-information/foi-archive-immigration/1965-trafficking-lithuania?view=Html
http://www.ind.homeoffice.gov.uk/ind/en/home/law_policy/policy_instructions/apis/victims_of_trafficking.html
http://www.ind.homeoffice.gov.uk/ind/en/home/law_policy/policy_instructions/apis/victims_of_trafficking.html


The Home Office, ‘Protecting the Public: Strengthening protection against sex 

offenders and reforming the law on sexual offences’, November 2002. 

 

The Home Office, Research Development and Statistics Directorate, Findings 175, 

‘The Voluntary Assisted Returns Programme: An Evaluation’, 2002. Available from: 

http://www.homeoffice.gov.uk/rds/pdfs2/r175.pdf 

 

The Home Office, ‘Secure Borders, Safe Haven: Integration with Diversity in Modern 

Britain’, February 2002. Available from: 

www.archive2.official-documents.co.uk/document/cm53/5387/cm5387.pdf 

 

The Home Office, ‘Setting the Boundaries: Reforming the law on sex offences’, July 

2000. 

 

The Home Office, ‘Tackling Human Trafficking – Consultation on Proposals for a 

UK Action Plan’, January 2006. 

 

The Home Office, Tackling Human Trafficking- Summary of responses to the 

Consultation on Proposals for a UK Action Plan’, June 2006. 

 

The Home Office, ‘UK Action Plan on Tackling Human Trafficking’, March 2007. 

 

The Home Office, Victims of Trafficking- Guidance (no date), Available from: 

http://www.ind.homeoffice.gov.uk/ind/en/home/laws_policy/policy_ 

instructions/apis/victims_of_trafficking.html  

170 

http://www.homeoffice.gov.uk/rds/pdfs2/r175.pdf
http://www.archive2.official-documents.co.uk/document/cm53/5387/cm5387.pdf
http://www.ind.homeoffice.gov.uk/ind/en/home/laws_policy/policy_%20instructions/apis/victims_of_trafficking.html
http://www.ind.homeoffice.gov.uk/ind/en/home/laws_policy/policy_%20instructions/apis/victims_of_trafficking.html


 

The Home Office Web Archive, Press Release, ‘First Outreach Service for Victims 

Of Trafficking’, April 7, 2006. Available from: 

http://press.homeoffice.gov.uk/press-releases/outreach-trafficking  

 

The House of Commons Hansard Written Answers, January 9, 2002, (Part 23), 

‘People Trafficking’. Available from: 

http://www.publications.parliament.uk/pa/cm200102/cmhansrd/vo020109/text/20109

w23.htm 

 

The House of Lords, House of Commons, Joint Committee on Human Rights, 

‘Human Trafficking’, Twenty-sixth Report of Session 2005-06, Vol. 1, October 2006. 

Available from: 

http://www.publications.parliament.uk/pa/jt200506/jtselect/jtrights/245/245.pdf 

 

The House of Commons Hansard Written Answers, July 17, 2008, ‘Human 

Trafficking’.  

Available from: 

www.parliament.the-stationary 

office.co,uk/pa/cm200708/cmhansard/cm080717/text/80717w0019.htm 

 

Interview with Inger Schjerven, IOM London Director on December 16, 2005, 

Westminster Palace Gardens, Artillery Row, London. 

 

171 

http://press.homeoffice.gov.uk/press-releases/outreach-trafficking
http://www.publications.parliament.uk/pa/cm200102/cmhansrd/vo020109/text/20109w23.htm
http://www.publications.parliament.uk/pa/cm200102/cmhansrd/vo020109/text/20109w23.htm
http://www.publications.parliament.uk/pa/jt200506/jtselect/jtrights/245/245.pdf


Interview with Wilfred Wong, representative from the Jubilee Campaign on 

December 6, 2005, London. 

 

James, Simon, ‘Policy and the Public: An Overview of a Recent UK Experience’, 

power point presentation for Public Administration International, 2005, London. 

Available at: 

http://www.public-admin.co.uk 

 

Joint Committee on Human Rights, Minutes of Evidence, Examination of Witnesses 

(Questions 140-158), June 26,  2006. Available from: 

http://www.publications.parliament.uk/pa/jt200506/jtselect/jtrights/245/6062605.htm 

 

Joint Committee on Human Rights, ‘Human Trafficking’, Twenty-sixth Report of 

Session 2005-06, 9 October 2006. 

 

Joint Committee on Human Rights, ‘Human Trafficking: Update’ Twenty-first Report 

of Session 2006-07, 10 October 2007. 

 

Kelly, Liz and Regan, Linda (2000) ‘Stopping Traffic: Exploring the extent of, and 

responses to, trafficking in women for sexual exploitation in the UK’, Police Research 

Series, Paper 125. 

 

Labour in Government, ‘Labour’s policies on asylum and immigration’ (no date), 

Available from: 

http://www.labour.org.uk/asylum_and_immigration 

172 

http://www.public-admin.co.uk/
http://www.publications.parliament.uk/pa/jt200506/jtselect/jtrights/245/6062605.htm
http://www.labour.org.uk/asylum_and_immigration


 

‘Legal opinion on the United Kingdom’s legislation on human trafficking’, Human 

Trafficking Project by Oxford pro bono: Publico for the United Kingdom Joint 

Committee on Human Rights, University of Oxford, January 2006. Available from: 

http://www.law.ox.ac.uk/opbp/OPBPJCHRTraffickingSubmission.pdf  

 

Maloney, William A., et al., ‘Interest Groups and Public Policy: The Insider/Outsider 

Model Revisited’ in Journal of Public Policy, (1994), Vol. 14, No. 1, pp. 17-38. 

 

Memorandum to the JCHR Inquiry into Human Trafficking, Written Evidence 

Submitted by the Home Office, 2006. Available from: 

http://www.publications.parliament.uk/pa/jt200506/jtselect/jtrights/uc1127-iii/m1.htm 

 

McLennan, Gregor et al. (Eds.), (1984), State and Society in Contemporary Britain: A 

Critical Introduction, Polity Press, Cambridge. 

 

Memorandum to the JCHR Inquiry into Human Trafficking, Written Evidence 

Submitted by the Home Office, 2006. Available from: 

http://www.publications.parliament.uk/pa/jt200506/jtselect/jtrights/uc1127-iii/m1.htm 

 

Metropolitan Police Authority Report 11, ‘Trafficking in human beings for sexual 

exploitation in the United Kingdom’, 22 July 2002. Available from: 

http://www.mpa.gov.uk/committees/ppr/2002/020722/11.htm 

 

173 

http://www.law.ox.ac.uk/opbp/OPBPJCHRTraffickingSubmission.pdf
http://www.publications.parliament.uk/pa/jt200506/jtselect/jtrights/uc1127-iii/m1.htm
http://www.publications.parliament.uk/pa/jt200506/jtselect/jtrights/uc1127-iii/m1.htm
http://www.mpa.gov.uk/committees/ppr/2002/020722/11.htm


Munro, Vanessa E., ‘Stopping Traffic? A Comparative Study of Responses to the 

Trafficking in Women for Prostitution’, The British Journal of Criminology, March 

2006, Vol. 46, No. 2, pp. 318-333. 

 

Obokata, Tom, ‘EU Council Framework Decision Combatting Trafficking in Human 

Beings: A critical appraisal’, Common Market Law Review, August 2003, Vol.40, 

No.4, pp. 917-936. 

 

O’Connell Davidson, Julia, ‘Will the real sex slave please stand up?’, Feminist 

Review, August 2006, Vol. 83, No. 1, pp. 4-22. 

 

Pearson, Elaine, ‘Human Traffic, Human Rights: Redefining victim protection’, Anti 

Slavery International, October 2002. Available from: 

http://www.antislavery.org/homepage/resources/humantraffic/Hum%20Traff%20Hu

m%20Rights,%20redef%20vic%20protec%20final%20full.pdf 

 

Pentameter Final Conference, June 21, 2006, ‘DCC Graeme Maxwell and ACC Bill 

Skelly’s Speech’. Available from: 

http://www.ukhtc.org/includes/speech2.pdf 

 

POPPY Project, ‘Outreach Service’ (no date), Available from: 

http://www.eaves4women.co.uk/POPPY_Project/Outreach_Service.php 

 

174 

http://www.antislavery.org/homepage/resources/humantraffic/Hum%20Traff%20Hum%20Rights,%20redef%20vic%20protec%20final%20full.pdf
http://www.antislavery.org/homepage/resources/humantraffic/Hum%20Traff%20Hum%20Rights,%20redef%20vic%20protec%20final%20full.pdf
http://www.ukhtc.org/includes/speech2.pdf
http://www.eaves4women.co.uk/POPPY_Project/Outreach_Service.php


‘Recommended Principles and Guidelines on Human Rights and Human Trafficking’, 

Report of the United Nations High Commissioner for Human Rights to the Economic 

and Social Council, May 20, 2002. Available from: 

http://www.unhchr.ch/huridocda/huridoca.nsf/AllSymbols/CAF3DEB2B05D4F35C1

256BF30051A003/$File/N0240168.pdf?OpenElement 

 

Report from the Commission to the Council and the European Parliament based on 

Article 10 of the Council Framework Decision of July 19, 2002 on combatting 

trafficking in human beings. Available from: 

http://www.europa.eu.net/eur-

lex/lex/LexUrlServ/site/en/com/2006/com2006_0187en01.pdf 

 

Richards, Sarah, ‘Hope Betrayed: An analysis of women victims of trafficking and 

their claims for asylum’, The POPPY Project, February 2006. 

 

Schwartzmantel, John, (1994), The State in Contemporary Society, Harvester 

Wheatsheaf, Hertfordshire. 

 

Serious Organised Crime Agency (SOCA), ‘SOCA’s Aims’, Available from: 

http://www.soca.gov.uk/aboutUs/aims.html 

 

Skrivankova, Klara, ‘United Kingdom’, in Collateral Damage: The Impact of Anti-

Trafficking Measures on Human Rights Around the World, Global Alliance Against 

Trafficking of Women (GAATW), October 2007. 

 

175 

http://www.unhchr.ch/huridocda/huridoca.nsf/AllSymbols/CAF3DEB2B05D4F35C1256BF30051A003/$File/N0240168.pdf?OpenElement
http://www.unhchr.ch/huridocda/huridoca.nsf/AllSymbols/CAF3DEB2B05D4F35C1256BF30051A003/$File/N0240168.pdf?OpenElement
http://www.europa.eu.net/eur-lex/lex/LexUrlServ/site/en/com/2006/com2006_0187en01.pdf
http://www.europa.eu.net/eur-lex/lex/LexUrlServ/site/en/com/2006/com2006_0187en01.pdf
http://www.soca.gov.uk/aboutUs/aims.html


Somerset, Carron, (2001) ‘ What the Professionals Know: The trafficking of children 

in to, and through the UK for sexual purposes’, ECPAT UK. 

 

Squires, Vicki, ‘‘Integration with diversity in modern Britain’: New Labour on 

nationality, immigration and asylum’, Journal of Political Ideologies, February 2005, 

Vol. 10, No. 1, pp. 51-75. 

 

Statham Paul and Gray, Emily, ‘Briefing Paper: The politics of immigration and 

asylum policy in Western Europe’, Centre for European Politics and 

Communications, Issue 12/05 (no date). 

 

Toynbee, Polly, ‘Sexual Dealing’, The Guardian, May 9 2003. Available from: 

http://www.guardian.co.uk/comment/story/0,,952285,00.html 

 

Travis, Alan, ‘Sex trafficking victims rescued by police may face deportation’, The 

Guardian, October 4, 2007. Available from: 

http://www.guardian.co.uk/uk_news/story/0,,2182933,00.html 

 

US Department of State, US Diplomatic Mission to Italy, ‘Trafficking in Persons 

Report-Italy’, June 2006, Available from: 

http://italy.usembassy.gov/viewer/article.asp?article=/file2006_06/alia/a6060508.htm  

 

US State Department, ‘United Kingdom’ in Trafficking in Persons Report, June 2006.  

 

176 

http://www.guardian.co.uk/comment/story/0,,952285,00.html
http://www.guardian.co.uk/uk_news/story/0,,2182933,00.html
http://italy.usembassy.gov/viewer/article.asp?article=/file2006_06/alia/a6060508.htm


Legislation 

 

The Sexual Offences Act 1956 

 

The Immigration Act 1971 

 

The Nationality, Immigration and Asylum Act 2002 

 

The Sexual Offences Act 2003 

 

The Immigration and Asylum (Treatment of Claimants) Act 2004 

 

 

International Instruments 

 

The Convention on the Rights of the Child 

 

The Council of Europe Convention on action against trafficking in human beings 

(CETS No. 197), Warsaw, May 16th 2005. 

http://www.coe.int/t/dg2/trafficking/campaign/Source/PDF_Conv_197_Trafficking_E

.pdf 

 

The European Convention on Human Rights 

 

177 

http://www.coe.int/t/dg2/trafficking/campaign/Source/PDF_Conv_197_Trafficking_E.pdf
http://www.coe.int/t/dg2/trafficking/campaign/Source/PDF_Conv_197_Trafficking_E.pdf


The European Union Council Directive 2004/81/EC 29 April 2004 on the residence 

permit issued to third-country nationals who are victims of trafficking in human 

beings or who have been the subject of an action to facilitate illegal immigration, who 

cooperate with the competent authorities. 

http://eurlex.europa.eu/LexUriServ/LexUriServ.do?uri=CELEX:32004L0081:EN:HT

ML 

 

The European Union Council Framework Decision 2002/629/JHA of 19 July 2002 on 

combatting trafficking in human beings 

http://eur-

lex.europa.eu/LexUriServ/site/en/oj/2002/l_203/l_20320020801en00010004.pdf 

 

The United Nations Protocol to Prevent, Suppress and Combat Trafficking in Persons, 

Especially Women and Children, Supplementing the United Nations Convention 

Against Transnational and Organised Crime, The United Nations Office on Drugs and 

Crime (UNODC), December 2000. 

www.uncjin.org/Documents/Conventions/dcatoc/final_documents_2/convention_%20

traff_eng.pdf 

 

Websites 

Amnesty International UK (Stop Violence Against Women Campaign) 

http://www.amnesty.org.uk/svaw/ 

 

Anti Slavery International Trafficking Programme 

http://www.antislavery.org/archive/other/trafficking-program.htm 

178 

http://eurlex.europa.eu/LexUriServ/LexUriServ.do?uri=CELEX:32004L0081:EN:HTML
http://eurlex.europa.eu/LexUriServ/LexUriServ.do?uri=CELEX:32004L0081:EN:HTML
http://eur-lex.europa.eu/LexUriServ/site/en/oj/2002/l_203/l_20320020801en00010004.pdf
http://eur-lex.europa.eu/LexUriServ/site/en/oj/2002/l_203/l_20320020801en00010004.pdf
http://www.uncjin.org/Documents/Conventions/dcatoc/final_documents_2/convention_%20traff_eng.pdf
http://www.uncjin.org/Documents/Conventions/dcatoc/final_documents_2/convention_%20traff_eng.pdf
http://www.amnesty.org.uk/svaw/
http://www.antislavery.org/archive/other/trafficking-program.htm


 

End Child Prostitution And Trafficking UK 

http://www.ecpatuk.org.uk 

 

Eaves Housing homepage  

http://www.eaves4women.co.uk/index.php 

 

The Jubilee Campaign 

http://www.jubileecampaign.co.uk 

 

Operation Pentameter  

http://www.pentameter.police.uk/docs/pentameter.pdf 

 

Pentameter 2 

http://www.pentameter.police.co.uk 

 

The POPPY Project Website 

http://www.eaves4women.co.uk/POPPY_Project/POPPY_Project.php 

 

Serious Organised Crime Agency 

http://www.soca.gov.uk 

 

‘Stop Human Traffic’, Anti Slavery International 

http://www.antislavery.org/homepage/antislavery/trafficking.htm#qanda 

 

179 

http://www.ecpatuk.org.uk/
http://www.eaves4women.co.uk/index.php
http://www.jubileecampaign.co.uk/
http://www.pentameter.police.uk/docs/pentameter.pdf
http://www.pentameter.police.co.uk/
http://www.eaves4women.co.uk/POPPY_Project/POPPY_Project.php
http://www.soca.gov.uk/
http://www.antislavery.org/homepage/antislavery/trafficking.htm#qanda


180 

United Kingdom Human Trafficking Centre 

http://www.ukhtc.org 

 

 

 

 

 

 

http://www.ukhtc.org/

	Rebecca Powell THESIS PRELIMINARIES Jan 09.pdf
	Rebecca Powell MA THESIS FINAL.pdf

