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COMBATING HUMAN TRAFFICKING: FEDERAL,
STATE, AND LOCAL PERSPECTIVES

MONDAY, SEPTEMBER 23, 2013

U.S. SENATE,
COMMITTEE ON HOMELAND SECURITY
AND GOVERNMENTAL AFFAIRS,
Washington, DC.

The Committee met, pursuant to notice, at 2:30 p.m., in room
SD-342, Dirksen Senate Office Building, Hon. Thomas R. Carper,
Chairman of the Committee, presiding.

Clfresent: Senators Carper, Heitkamp, McCain, Ayotte, and
iesa.

OPENING STATEMENT OF CHAIRMAN CARPER

Chairman CARPER. I was going to say the Committee should
come to order, but the Committee is already in order, and we thank
you for gathering with us today.

I really want to thank Senator Heitkamp, who is en route—not
from North Dakota, but she is, I think, in the building. She will
be here momentarily. But she and Senator Chiesa, both new Sen-
ators, actually recommended that we hold a hearing on this sub-
ject. I do not know if this is something they coordinated or not. I
know Senator Ayotte is a former Attorney General (AG). All three
of them are former AGs from their respective States. But they have
a strong interest in this issue, and they brought it to my attention
and to the attention of Dr. Coburn, who is Ranking Republican on
the full Committee, and we are very grateful to each of you for
coming.

We have a second panel, I think, that is going to follow you, and
we are going to go ahead and get started. I am going to ask, since
Senator Chiesa is actually filling in for Dr. Coburn today, he moves
from over there to right here, and Senator Heitkamp, is going to
move from over there to right here. So we will figure this all out,
and we will get in our right seats and get on with the hearing.

But human trafficking has been described as “modern-day slav-
ery,” and that is because its victims are in some cases forced to
work, including as prostitutes, sometimes in sweatshops, against
their will. Trafficking victims may not be physically imprisoned,
but they are trapped in often hellish conditions through physical or
mental coercion that makes escape impossible, or at least seem im-
possible.

It is easy to think of human trafficking as something that hap-
pens somewhere else—in countries far away from ours that are suf-
fering through war or maybe poverty. But, sadly, human trafficking
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is a real and a growing problem all over the world, including right
here at home. And it can be invisible unless officials and citizens
alike are trained to recognize the telltale signs.

By some measures human trafficking is the second most signifi-
cant criminal enterprise in the world, generating an estimated $32
billion in revenue. To me that is stunning, and maybe to you as
well. The statistics for one type of human trafficking—prostitu-
tion—are particularly shocking. I am told that every year more
than 100,000 children in the United States are forced into prostitu-
tion. The average age of entry into prostitution is roughly 13 years
of age. In fact, I understand that there have been reports of teen-
age girls forced to work as prostitutes by gangs and literally brand-
ed with tattoos to mark them as property.

While the word “trafficking” sounds like a crime that involves
moving people, the truth is that human trafficking does not nec-
essarily involve victims smuggled in from other countries—or even
other States. Human traffickers prey on vulnerable people in our
own communities. While some victims are undocumented immi-
grants, many are teenage runaways or other vulnerable individuals
born and raised in the United States.

Just last year, in Wilmington, Delaware, a man was found guilty
of forcing a 15-year-old girl to work for him as a prostitute. And
just last month, the Federal Bureau of Investigations (FBI) con-
ducted a 3-day operation in 76 cities that led to the rescue of 105
children who had been trafficked into the commercial sex trade.
Two of the children were found in the Philadelphia suburbs, rough-
ly 20, 25 miles from my home.

This issue reminds me of a passage from the Book of Matthew
in the Bible. Some of you have heard it. I guess many of you have
heard this. This is the reference to “the lease of these.” But when
Jesus describes how God looked on those who perform acts of kind-
ness for the disadvantaged by saying “in as much as you did it to
the least of my brothers, you did it to Me.” And these vulnerable
people being preyed on by human traffickers are clearly “the least”
of our brothers and sisters, and I believe that we have a moral re-
sponsibility to make sure that they are being protected.

I am always looking to understand the underlying causes of
things so that we are not just focusing on treating the symptoms.
We are pretty good at treating symptoms. We do not always go
after the underlying causes. In the case of human trafficking, I am
hoping that our witnesses today can help us to better understand
three key things:

First, we need to know what drives human trafficking so we can
be more effective at stopping it.

Second, we need to get better at identifying victims so that we
can more successfully intervene and remove them from their ter-
rible situations.

And third, and last, we need to better identify potential victims
of trafficking so that we can intervene before they are ensnared
and offer them effective treatment or services before they fall prey.

Today we are fortunate to have two panels of witnesses who can
help us understand the current efforts underway at the Federal,
State, local, and tribal level to attack human trafficking head on.
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On our first panel, we have four senior witnesses from the De-
partments of Justice (DOJ) and Homeland Security (DHS) who will
speak to how the Federal Government has made human trafficking
a priority for law enforcement and hopefully address some of the
underlying causes.

On our second panel, we have four witnesses who will speak to
how human trafficking impacts our communities and how State
and local officials—and even school children—are tackling this
problem.

I said just before Senator Heitkamp joined us how much I appre-
ciate both of them suggesting that we hold this hearing. Dr.
Coburn is not going to be able to join us at the hearing, and Sen-
ator Chiesa has grudgingly agreed to sit here and sit in as the
Ranking Member of the full Committee.

We have been joined by Senator Ayotte, and it is interesting. I
am the only person who is not a former AG. They are all recovering
Attorney Generals. [Laughter.]

It is probably not a coincidence since they are all here and they
have an intense interest in this because of their roles as law en-
forcement officers. But we are delighted that you are here, and we
are going to start off with our friend from New Jersey who is sit-
ting in for Dr. Coburn as the Ranking Member. And I am going to
ask if Senator Heitkamp would like to speak for a while, and to
also offer that to Senator Ayotte, if she would be interested in say-
ing anything. You do not have to. If you would like to, feel free.
Senator Chiesa.

OPENING STATEMENT OF SENATOR CHIESA

Senator CHIESA. Thank you, Mr. Chairman. Thank you for con-
vening this hearing. Thank you for your leadership of this Com-
mittee. And thank you for your leadership on the issue of human
trafficking.

As the Chairman said earlier, human trafficking should be called
exactly what it is: “modern-day slavery.” It is a plague on our Na-
tion and the world. It is, to put it bluntly, a crime against human-
ity. It is a crime against the dignity of every person who is victim-
ized by the ruthless criminals who trade in human beings. And it
is a crime against society. As Dr. King said, “injustice anywhere is
a threat to justice everywhere.” And it is happening, not just in
some foreign land; it is happening here, in our own country. In-
deed, it is past time—to put an end to it.

We must not be content to make just a dent in human traf-
ficking. We must do everything we can do to abolish modern-day
slavery from our country and around the world. This is an ambi-
tious goal, but not an impossible dream. We must commit ourselves
to ending the nightmare that the millions of victims of human traf-
ficking are living every day. Because none of us would give up our
freedom for even a day, all of us must dedicate ourselves to ensur-
ing that no one else suffers that fate.

There are more people in slavery around the world today than
at any other point in our history. As many as 27 million people
around the world are being held in bondage, forced to work in un-
safe, degrading, and inhumane conditions. That is the equivalent
to 3 times the entire population of New Jersey or 30 times the en-
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tire population of Delaware. And an estimated 100,000 of them are
right here in the United States. Deprived of their liberty, subject
to unspeakable abuse, the victims of human traffickers cry for help.
But, too often, their cries are unheard. Today in this hearing we
are giving them a voice. We are hearing their pleas for rescue and
for freedom. And most important, we are committing ourselves to
answering their cries.

The war to eradicate human trafficking must be fought on many
fronts. It requires the concerted, sustained efforts of law enforce-
ment—Federal, State, and local. Intergovernmental cooperation is
also essential to success. It requires legislators at every level to
provide the resources that law enforcement needs to sustain an ef-
fective effort to bring human traffickers to justice. And it is not
adequate to provide just enough resources to fund a limited effort.
Without dedicated resources there cannot be a dedicated effort. It
requires lawmakers to make changes to the laws that allow human
traffickers to sell their victims with impunity. Modern slaves are
no longer auctioned in the public square. They are sold on the
Internet and on the back pages of newspapers. Human traffickers,
and the publishers who take their advertisements, hide under the
cloak of the First Amendment even though the First Amendment
was never intended to protect criminal enterprises.

Eliminating human trafficking requires the active involvement of
concerned citizens working together to raise awareness about this
terrible problem and advocate change. Modern-day slavery exists in
the shadows, but it leaves clues to its existence that informed citi-
zens can recognize and call attention to. And it requires the close
cooperation of Federal, State, and local governments. We must
work together to uncover the crime where it exists, prosecute the
criminals to the fullest extent of the law, and assist the victims so
they are not twice victimized—{first by their captors and then by
the system that often treats the victims as criminals themselves.

As an Assistant U.S. Attorney and as the Attorney General of
New Jersey, I was in a position to ensure that we put in place the
dedicated resources to sustain a dedicated effort to combat human
trafficking. But I know that the vast majority of law enforcement
agencies across the country and at every level find themselves lim-
ited in their efforts by the limitations on their resources. To our
witnesses today, I ask you to be very candid in your assessment of
where we stand in the fight against human trafficking and to tell
us exactly what more we need to do to bring about its eradication.

We have seen over the years effective, short-term efforts to com-
bat human trafficking in places where it seems to grow overnight
and disperse just as quickly. International sporting events, such as
the Super Bowl—which is being played in New Jersey this Feb-
ruary—often attract huge numbers of human traffickers. And in
New Jersey, we are seeing a coordinated effort to let human traf-
fickers know that they are not welcome, and that if they decide to
bring their evil trade to our State, they will pay a heavy price.

But as important as such efforts are, they are just part of the
solution and they are temporary in nature. For human traffickers,
there is no off-season. And for their victims, there are no bye weeks
or time-outs. Their captors exploit them day in and day out for as
long as they can.
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Mr. Chairman, I am very much looking forward to the testimony
of our witnesses today. I want to again thank you for conducting
this hearing today.

Chairman CARPER. You bet. I want to thank you. We want to
thank you and certainly Senator Heitkamp for suggesting that we
do it and encouraging us in a very strong and forceful way.

OPENING STATEMENT OF SENATOR HEITKAMP

Senator HEITKAMP. Thank you so much, Chairman Carper, and
I want to once again reiterate how much we appreciate the oppor-
tunity to bring this level of attention to a problem that I think is
way too often in the shadows of our society.

I am joined, I think by no small coincidence, by former AG’s as
we look at victimization and as we look at the challenges of pro-
viding services to provide effective enforcement of this kind of act.
But we desperately need to take this problem out of the shadows.

We need to identify what the causes are, as the Chairman has
said, but also what we can do to provide an effective deterrence to
make this our shock value of this problem, we need to have that
shock value reflected in our prosecutorial system. We need to make
this one of our highest priorities, because as the Senator from New
Jersey has said, this is, in fact, human slavery. There is no other
way to, I think, identify it. There is no other way to talk about it.
And I think way too often we think about this problem as a matter
of the sex trade, but yet we know it even goes beyond that. We are
looking at trafficking in domestic workers, and these are people
who are not here as a result of which is a completely different
issue. They are here without any activity on their own. They are
here because they are providing a source of revenue. They are
being treated as a commodity, not a human being, and we are not
that society.

And so, Mr. Chairman, I look forward to the testimony. I look
forward to hearing not only what the problem is, but what the solu-
tions are and how we can move forward in a very bipartisan way,
as you see the panel up here today, to identify a path forward to
prevent this horrible activity from occurring within our borders.

Thank you, Mr. Chairman.

Chairman CARPER. Senator Heitkamp, thank you, and again,
thank you very much for your strong encouragement of me.

Senator Ayotte, you are here. I know this is something you care
about, and, please, if you want to say a few words, feel free.

OPENING STATEMENT OF SENATOR AYOTTE

Senator AYOTTE. Thank you. I want to thank you, Chairman Car-
per. I want to thank Senator Chiesa and also Senator Heitkamp.
We do share, having been former Attorneys General and I think
seeing what a horrible crime this is of human trafficking in each
of our States.

I also want to point out, as Senator Chiesa has, that human traf-
ficking is obviously an international problem and an international
crime. And, in fact, one of the problems with human trafficking is
that it is used to fund terrorism around the world.

So today we are going to be talking about domestic human traf-
ficking, and it is absolutely horrific what happens to victims of
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human trafficking. And they are treated like things instead of peo-
ple, and that is so wrong. So we need to do everything that we can
to learn from you about how can we be more effective in allowing
these vulnerable victims to come out of the shadows, to properly
enforce the crimes, and make sure that we have the right laws in
place. And, frankly, we need to send a message that the Federal
Government and State governments are working together, that we
are not going to tolerate human trafficking in our country, and that
we are going to make sure that victims are treated with dignity
and respect and that we prevent future victims from falling prey
to such horrific crimes.

And I will also say that we know the act of trafficking itself is
a horrible crime, but it often fuels other criminal activities. And so
we would like to hear from you today what other criminal activities
are being fueled by human trafficking and how do we make sure
that we come down on those criminals as well as those types of ac-
tivities that are actually encouraging more trafficking rather than
making sure that we stop these types of crimes.

So I thank all of our witnesses for being here, and most of all,
I want to thank my colleagues for holding such an important hear-
ing, and I look forward to working with all of you together on a
bipartisan basis to address a problem that should not exist in the
United States of America.

Chairman CARPER. Senator Ayotte, thank you. And thanks a lot
for joining us today. A lot of our colleagues are not here. We have
no votes today, and so some may wander in during the course of
the afternoon, but the folks that are here convening this hearing
care deeply about this issue and want to make sure we address it.

I am going to take a moment to introduce each of our witnesses
on the first panel and then later the second panel. But our first
witness is Ms. Alice Hill, who I think was one a judge. A superior
court judge in L.A.?

Ms. HiLL. Yes, Los Angeles Superior Court.

Chairman CARPER. All right. Should we call you “Judge”? Do peo-
ple still call you “Judge?”

Ms. HiLL. Occasionally they do, but I will take “Alice.” I will take
anything. That is fine. Thank you.

Chairman CARPER. I had 1 day last week when somebody called
me “Congressman,” somebody called me “Governor,” somebody
called me “Senator.” And then I got a phone call from my 23 year
old son Ben, who called me “Captain.” He likes to call me “Cap-
tain.” I said, “At ease, sailor. At ease.”

Our first witness is Ms. Alice Hill, Senior Counselor to the Sec-
retary of Homeland Security and Chair of the Blue Campaign,
which we will be hearing about today. Before joining the Depart-
ment in 2009, Ms. Hill served as a Los Angeles Superior Court
Judge and as a Federal prosecutor in the Los Angeles United
States Attorney’s Office. Before her career in public service, Ms.
Hill was a lawyer in private practice in Paris, France.

Our next witness is Jim—do you go by James or Jim?

Mr. DINKINS. Jim.

Chairman CARPER. Jim Dinkins, Executive Associate Director of
Homeland Security Investigations (HSI) for U.S. Immigration and
Customs Enforcement (ICE). As the Director, Mr. Dinkins has di-
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rect oversight of ICE’s investigative and enforcement initiatives
and operations. Prior to assuming his current position, Mr. Dinkins
held a number of leadership positions within ICE, including Special
Agent in Charge for Washington, DC, and Baltimore. Mr. Dinkins
began his law enforcement career with the U.S. Customs Service
in 1986.

Our third witness is Anne Gannon. She is currently the National
Coordinator for Child Exploitation Prevention and Interdiction at
the Department of Justice. Prior to holding this position, Ms. Gan-
non served as an Assistant U.S. Attorney in the Central District
of California for 9 years where she coordinated child exploitation
investigations and prosecutions. In 2009, she was named one of the
top women litigators in California for her work combating child ex-
ploitation. Ms. Gannon began her career as a law clerk to a U.S.
district court judge in Arizona. Who was that judge, do you remem-
ber?

Ms. GANNON. Yes; Judge Raner Collins in Tucson.

Chairman CARPER. All right. I do not know if that somebody who
rings a bell with our colleague here from Arizona or not, but he
probably had something to do with that guy getting to be a judge.
You never know. [Laughter.]

Our final witness is Mr. Joseph Campbell, Deputy Assistant Di-
rector for the Criminal Investigative Division at the Federal Bu-
reau of Investigations. He is responsible for national level leader-
ship of complex financial crimes, public corruption, civil rights, and
criminal investigations. Mr. Campbell has held a variety of leader-
ship positions within the FBI and began his career at the Bureau
in 1990.

It is my understanding that only Ms. Hill and Ms. Gannon will
be providing oral statements for the panel, so we will begin with
Ms. Hill and then move to Ms. Gannon. And as questions come
along, gentlemen, you will be invited to join in that.

Before you speak, let me just say a number of years ago—I think
I was in the Senate, so it would have been in the last 12 years—
I was on an Amtrak train heading north to home, something I do
almost every day going back and forth. And I ran into one of my
former colleagues from the House of Representatives. I believe it
was John Miller, and I said to him, “What are you doing these
days?” And he said, he worked at the State Department, maybe,
and his principal focus was human trafficking. I do not know if it
is someone you have ever worked with or knew, but he said——

Senator MCCAIN. Human rights.

Chairman CARPER. Pardon me?

Senator MCCAIN. Human rights.

Chairman CARPER. There you go, human rights. But, anyway, he
said it is a big issue. This is a big issue. And he said even then
that it is something I ought to think about and focus on as well.
So I have thought about it for a while. We are really glad that you
all are here. Your full testimony will be made part of the record,
so feel free to summarize it as you wish. And I think at least one
of you may have some video for us to see as well. Judge Hill.
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TESTIMONY OF THE HON. ALICE C. HILL,! CHAIR, BLUE CAM-
PAIGN, U.S. DEPARTMENT OF HOMELAND SECURITY, AND
JAMES A. DINKINS, EXECUTIVE ASSOCIATE DIRECTOR,
HOMELAND SECURITY INVESTIGATIONS, IMMIGRATION AND
CUSTOMS ENFORCEMENT, U.S. DEPARTMENT OF HOMELAND
SECURITY

Ms. HiLL. Thank you very much, Chairman Carper, Ranking
Member Chiesa, and Members of the Committee. The Department
of Homeland Security welcomes and appreciates the opportunity to
speak with you today.

The men and women of DHS are dedicated to combating the hei-
nous crime of human trafficking. The Department’s Blue Campaign
coordinates and unites the Department’s work.

Before discussing specific initiatives of the Blue Campaign, I
would like to show you a short public service announcement (PSA)
that illustrates what the Senators have been speaking about: That
human trafficking occurs in the United States and that there is a
need for the public to open its eyes to trafficking victims hidden in
plain sight. We will play this now.

[Videotape played.]

This is an example of our attempt to engage the public in a con-
versation about what is occurring here in the United States. As has
been mentioned, traffickers use force, fraud, or coercion to lure
their victims and force them into labor or commercial sexual exploi-
tation. As Chairman Carper and Senator Heitkamp noted, it is im-
portant to distinguish trafficking from smuggling. The two are
often confused, and certainly in our Department, given our authori-
ties, we want to make clear that there is a difference. Human traf-
ficking is exploitation based and does not require movement. Smug-
gling is movement based across our borders illegally.

I want to share with you the story of a girl named Shyima Hall.
Shyima’s parents sold her into slavery when she was 8 years old.
She was smuggled into the United States when she was 10 years
old. She worked as a domestic servant in Orange County, Cali-
fornia, 16 hours a day, scrubbing floors, cooking meals. She was
rarely allowed outside. She never visited a doctor, and she could
not speak English.

When she was 13, a concerned neighbor called in a tip to law en-
forcement, and Immigration and Customs Enforcement opened an
investigation. Her captors were prosecuted, imprisoned, and then
deported. Today Shyima Hall is a United States citizen, and her
goal is to be an ICE agent because she wants to rescue others like
her that she knows are hidden in plain sight in the United States.
Shyima’s story helps us understand the important role the govern-
ment can play in identifying, investigating, and prosecuting human
trafficking.

DHS is one of the lead Federal law enforcement agencies en-
gaged in combating human trafficking. Through its Homeland Se-
curity Investigations, DHS is responsible for investigating and pre-
venting human trafficking, both domestically and internationally.
The U.S. Customs and Border Protection (CBP), is in a unique po-
sition to detect human trafficking on our borders, as is the U.S.

1The prepared statement of Ms. Hill and Mr. Dinkins appears in the Appendix on page 61.
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Coast Guard (USCGQG) on our high seas, the Transportation Security
Administration (TSA) at airports and mass transit facilities, and
the Federal Emergency Management Agency (FEMA), in disaster
areas.

Our investigatory authority, screening authority, and most of our
assistance programs are authorized by the Trafficking Victims Pro-
tection Act (TVPA), and its subsequent reauthorizations.

In 2010 DHS launched the Blue Campaign to combat human
trafficking. The Blue Campaign began and continues with no direct
appropriations. It reflects a belief that we can be highly effective
when we work collaboratively with our internal and external part-
ners.

The Blue Campaign focuses on trainings so that we can detect
human trafficking, as well as outreach so that we can prevent it
from occurring. We have created specialized trainings and videos to
educate State and local and tribal law enforcement officers at all
levels on indicators of human trafficking. We want law enforcement
to know how they can assist victims to be aware of the full range
of resources available to them when investigating trafficking.

The Blue Campaign collaborated with the Department of State
to create a general awareness training to educate the public on the
indicators of human trafficking. We produced an informational
video to help first responders identify possible victims of human
trafficking. Just this summer, we entered into a partnership agree-
ment with the National Association of Counties (NACo) to work
with county personnel to identify human trafficking.

In 2012 DHS, along with the U.S. Department of Transportation
(DOT), and Amtrak entered a partnership to train all 20,000 Am-
trak employees and the Amtrak Police Department to recognize in-
dicators of human trafficking, as well as how to report suspected
cases.

We also work with the airline industry. CBP recently, together
with DOT, launched the Blue Lightning Initiative, a training pro-
gram to educate airline employees on human trafficking and how
to notify law enforcement.

In fiscal year 2012, the HSI Tip Line received more human-traf-
ficking tips than ever before—588 tips. We think that our efforts
are working.

During that same year, ICE HSI investigated more cases with a
nexus to human trafficking than ever before, resulting in over 950
criminal arrests, 381 convictions, and seized assets of more than $1
million. This year, we are on pace to exceed last year’s record num-
bers, having already initiated 940 human-trafficking investigations.

We take a victim-centered approach in our investigations. We
have victim assistance specialists across the ICE offices all over the
United States. We have also expanded our Forensic Interviewing
Program so that we have specially trained personnel to conduct the
important interviews with the victims.

One disturbing trend we have encountered is increased gang ac-
tivity. This has been observed right here in Washington, D.C. ICE,
in collaboration with the Northern Virginia Human Trafficking
Task Force and our Federal partners, recently investigated and
successfully prosecuted cases where MS-13 gang members re-
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cruited girls as young as 12 years old from our schools, on the
street, and through social media into sex trafficking.

DHS, through its U.S. Citizenship and Immigration Services
(USCIS) and ICE, provides immigration relief to eligible foreign
trafficking victims. Immigration relief options assist law enforce-
ment in stabilizing victims so that they may begin to recover and
rebuild their lives.

I am proud of what DHS has accomplished, but there is still so
much to do. We are working more every day to expand our partner-
ships. We regularly interact with our stakeholders for new ideas
and new innovative ways to combat this crime.

The posters! that we have here are a great example of exactly
that, and they are available at DHS.gov/BlueCampaign for anyone
to download, print out, or we will give them hard copies.

The first here says: “Lured by fairy tale promises, she learned
not every prince is charming,” picturing a teenage girl. That relates
to sex trafficking.

The next poster is in connection with labor trafficking. It states:
“What good is a time card when his freedom clocked out long ago?”

And our final poster goes to domestic servitude. It reflects a per-
son like Shyima enslaved in the home. It states: “Some prison cells
have metal bars, and some have picket fences.”

I appreciate the opportunity to represent the Blue Campaign and
DHS before this Committee, and I would be pleased to answer any
questions you may have and work with you to find the answers to
the very important questions that you have already posed.

Thank you.

Chairman CARPER. Thank you, Judge Hill. Thanks very much.
Mr. Dinkins, thank you for being here as well.

Ms. Gannon, I think you are next up. Please proceed.

TESTIMONY OF ANNE C. GANNON,2 NATIONAL COORDINATOR
FOR CHILD EXPLOITATION PREVENTION AND INTERDIC-
TION, OFFICE OF THE DEPUTY ATTORNEY GENERAL, U.S.
DEPARTMENT OF JUSTICE, AND JOSEPH S. CAMPBELL, DEP-
UTY ASSISTANT DIRECTOR, CRIMINAL INVESTIGATIVE DIVI-
SION, FEDERAL BUREAU OF INVESTIGATION, U.S. DEPART-
MENT OF JUSTICE

Ms. GANNON. Thank you. Good afternoon, Chairman Carper,
Ranking Member Chiesa, and Members of the Committee. Thank
you for the opportunity to testify today about the Department of
Justice and FBI's efforts to combat the scourge of human traf-
ficking. As evidenced by the broad spectrum of investigative, pros-
ecutorial, training, outreach, victim services, and research efforts
by a wide array of components, the Department is fully committed
to fighting human trafficking.

Human trafficking is a crime that strikes at the very heart of the
American promise: freedom. Today in this country people are
bought, sold, and exploited like slaves each and every day. They
are trapped in lives of misery—often beaten, starved, and forced to

1The posters referenced by Ms. Hill appear in the Appendix on page 69.
2The prepared statement of Ms. Gannon and Mr. Campbell appears in the Appendix on page
72.
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engage in prostitution or to take grueling jobs as migrant, domes-
tic, restaurant, or factory workers with little or no pay.

The Department and its partners are working hard to identify
and support victims and bring their abusers to justice. We provide
significant resources, training, and technical assistance to our Fed-
eral, State, local, and tribal partners.

The FBI's efforts to investigate human trafficking are coordi-
nated by the Civil Rights Unit (CRU) and the Violent Crimes
Against Children Section (VCACS). The Civil Rights Unit inves-
tigates forced labor, sex trafficking by force, fraud, or coercion, and
the sexual exploitation of foreign minors, while the Violent Crimes
Against Children Section focuses on the commercial sexual exploi-
tation of domestic children under the age of 18. Sex-trafficking
prosecutions involving children do not require proof of the use of
force, fraud, or coercion.

This year marks the tenth anniversary of the FBI’s most promi-
nent initiative to combat the growing problem of sex trafficking of
children within the United States. In June 2003, the FBI and the
Department’s Child Exploitation and Obscenity Section (CEOS)
joined the National Center for Missing and Exploited Children
(NCMEC) to launch the Innocence Lost National Initiative (ILNI).

The FBI and its partners execute Operation Cross Country—a 3-
day nationwide enforcement action focusing on underage victims of
prostitution. Our seventh and most recent operation in July 2013
concluded with the recovery of 105 commercially sexually exploited
children and the arrests of 150 pimps and other individuals.

To date, the task forces have rescued more than 2,800 children,
and investigations have led to the conviction of more than 1,400
pimps, madams, and their associates. These convictions have re-
sulted in multiple life sentences and the seizure of real property,
vehicles, and monetary assets.

Our Civil Rights Unit investigates trafficking involving foreign
nationals, which is often aimed at recent migrants and other eco-
gomically disadvantaged individuals, particularly women and chil-

ren.

Together with our law enforcement partners at DHS, appearing
here today with us, as well as the Departments of Labor (DOL) and
State, we are working hard to combat trafficking in any form—not
only because of the physical and psychological toll it takes on indi-
vidual victims and their families, but also the profits generated by
this exploitation fuel further unlawful migration and organized
criminal activity.

The Department’s prosecution efforts are led by two specialized
units, the Civil Rights Division’s Human Trafficking Prosecution
Unit, and the Criminal Division’s Child Exploitation and Obscenity
Section, which provide subject matter expertise and partner with
our 94 U.S. Attorneys’ Offices (USAOs) on prosecutions nationwide.

Taken together, these units initiated a total of 128 Federal
human-trafficking prosecutions in fiscal year (FY) 2012, charging
200 defendants. During fiscal year 2012, DOJ convicted a total of
138 traffickers in cases involving forced labor and sex trafficking
of adults and children.

The Human Trafficking Prosecution Unit (HTPU) works to en-
hance investigations and prosecutions of significant human-traf-
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ficking cases, particularly novel, complex, multi-jurisdictional, and
multi-agency cases and those involving transnational organized
crime and financial crimes.

DOJ units have continued to lead the six anti-trafficking coordi-
nation teams (ACTeams), in collaboration with the FBI, DHS, and
the Department of Labor. These ACTeams, through enhanced co-
ordination among Federal prosecutors and multiple Federal inves-
tigative agencies, have developed significant human-trafficking in-
vestigations and prosecutions.

The Department and DHS have collaborated with Mexican law
enforcement counterparts on the U.S./Mexico Human Trafficking
Bilateral Enforcement Initiative, which has contributed signifi-
cantly to restoring the rights and dignity of human-trafficking vic-
tims through outreach, interagency coordination, international col-
laboration, and capacity building.

The Child Exploitation Section coordinates and participates in
training for Federal, State, local, and international prosecutors and
investigators engaged in efforts to enforce Federal child exploi-
tation laws. For example, in 2013, staff presented on best practices
for investigating and prosecuting child sex-trafficking cases at a
human-trafficking seminar in California and participated in a
crimes against children training conference located in Vietnam.

All U.S. Attorneys’ Offices established or participate in human-
trafficking task forces and collaborate with private partners in sev-
eral ways. Eighty percent of these task forces include members
from a diverse set of nongovernmental organizations—community
groups, faith-based organizations, victim advocacy groups, aca-
demic organizations, medical professionals, and legal aid offices.

The Department does more than investigate and prosecute those
who exploit victims of trafficking. For example, the DOJ’s victims
specialists and non-government victim assistance service providers
work with human-trafficking victims to advise them of their rights
and to ensure they get the help they need to address their short-
term and long-term needs—such as legal and repatriation services,
immigration relief, housing, employment, education, job training,
and child care.

In fiscal year 2012, the Department’s Bureau of Justice Assist-
ance and Office for Victims of Crime (OVC) jointly made awards to
seven task force sites to execute a comprehensive approach to com-
bating all forms of trafficking, including sex and labor trafficking
of foreign nationals and U.S. citizens.

During fiscal years 2012 and 2013, the Office for Victims of
Crime represented DOJ by serving as a co-chair along with DHS
and the Department of Health and Human Services (HHS) in the
development of the first-ever Federal strategic action plan to
strengthen services for trafficking victims. The plan is scheduled
for release in January 2014.

The National Institute of Justice (NIJ) has maintained the most
active research portfolio on trafficking in the United States, mak-
ing dozens of research awards over the past decade. Recent awards
are tackling the toughest questions asked about human trafficking,
including measuring the prevalence of labor trafficking, exploring
the perpetration of trafficking, and evaluating best practices in
service provision.
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In April 2013, the Attorney General, on a recommendation from
the Defending Childhood Task Force, called for the formation of the
American Indian and Alaska Native Children Exposed to Violence
Task Force. An initial focus will be actions to improve the Federal
response to the needs of American Indian and Alaska Native chil-
dren exposed to violence. This vulnerable population has been iden-
tified as being particularly susceptible to being lured by traffickers.

On behalf of Deputy Assistant Director Campbell and myself, we
thank you again for the opportunity to testify here today and would
now welcome any questions you may have.

Chairman CARPER. Ms. Gannon, thank you, and, Mr. Campbell,
thank you for joining us as well.

Before I start the questioning, I just want to make just a note,
a quick note, if I could. Senator McCain’s wife, Cindy, as many of
you may know, has been involved in the fight against human traf-
ficking for some time, both in her own State and as the co-chair
of the Governor’s Task Force Against Human Trafficking or on
Human Trafficking. She has worked outside of her State. She has
worked even internationally, I think most recently with the first
lady of Mexico, and I know you are very proud of her, and would
you just convey our thanks to her for the great work that she is
doing, John.

Senator MCCAIN. Thank you, Mr. Chairman.

Chairman CARPER. I want to go back a couple years. The year
I was elected Governor, I said, Why don’t we focus this Administra-
tion for 4 years or 8 years, however long I was going to get to be
Governor of Delaware, and just focus on the underlying causes of
why does a kid start school behind, why do they fall further be-
hind, why do they become disruptive in classes, why do they drop
out, get suspended, expelled, end up in crime, or dependent on all
of us on welfare and that sort of thing. Why? And we focused really
for 8 years on underlying causes.

We focused on teenage pregnancies, how to reduce them. I saw
the other day that teen pregnancies are down by half in this coun-
try since 1992, the year I was elected Governor. And we are en-
couraged by that.

We focused a whole lot on parenting training for people, includ-
ing people in prison, because almost all of them were parents. They
We}I;e not very good parents. They did not have very good parents
either.

We focused on the value of early childhood education. So we went
after the root causes.

And what I want to do in my questioning, that is a way of
telegraphing this pitch as I mentioned in my opening statement, is
focus on root causes. In some cases the causes are what makes the
traffickers want to traffic, $32 billion could be part of the reason,
and what makes those who they end up recruiting or basically
pressing into servitude, what makes the victims willing to do that
or unable to escape that. Could we just talk about underlying
causes? We will just start with you, Judge Hill, if you will, please,
and then we will go from our left to our right. Please, Judge Hill,
underlying causes.

Ms. HiLL. Looking at the perspective of the traffickers, I think
for them, unfortunately, this has proven to be a lucrative form of
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criminal activity, and it is difficult to prosecute these cases. The
victims are so traumatized, they have suffered such psychological
damage, they have fear for their children, fear for themselves, their
families, that they are sometimes unable to tell their stories.

Indeed, when ICE HSI encounters victims in the field, often they
do not recognize that they are victims. They have suffered such
brutalization that they are unable to recognize what has occurred.
And often they are unable initially to testify regarding what oc-
curred.

I speak as a former judge and a former prosecutor——

Chairman CARPER. I am going to interrupt you, if I may. Go back
just a little bit before they actually have been recruited—or pressed
into this kind of servitude. Just go back before that, if you will.
How does it get started?

Ms. HiLL. What we know is

Chairman CARPER. And is there anything that we can do at that
very early juncture?

Ms. HiLL. Certainly what we know is that, with regard to sex
trafficking in the United States of girls and boys, we know that
many of these children have suffered trauma in the home and have
suffered previous sexual abuse. We also know that many of them
are runaways and that the more times—a study in Texas has
shown that the more times a child runs away, the more likely that
they are going to be the victims of human trafficking.

So we also know that poverty may drive this crime. We know
that we have individuals who are seeking affection. This is common
for some of our international victims, they “fall in love”—I will use
that in quotes—ostensibly with their trafficker. We have seen fami-
lies where the victim moves in with the trafficker’s family. A child
is born to the victim and the trafficker, and then the child is held
by the family, and the trafficker takes the victim north to the
United States in many instances to be trafficked here.

So there are a whole host of reasons. I do not think we have full
understanding, but we certainly have some indicators that help us
know what populations are more vulnerable. And one of them, we
are very concerned about what is occurring in our schools, as is the
Department of Education in our work with them, to make sure that
our schools are also not an opportunity for traffickers who recog-
nize that this is a profitable form of crime.

And I will just say, because these cases are difficult to prosecute,
the victims have challenges in coming forward to tell their story.
It makes it an attractive crime because the deterrence is not there.
It is harder to prosecute.

Chairman CARPER. Good. Those are great points. Thank you.

Mr. Dinkins, do you want to add to that, or take away?

Mr. DINKINS. Yes, sir, real quickly. One of the things we have
seen with our foreign nationals that come into the United States
and end up becoming victims of sex trafficking or labor trafficking
is those are individuals who are coming to America to live the
American Dream. So they are coming here with some type of idea
that they will get educated or they will work in a home and get
stable employment when really they are coming here to fall prey
to criminals who are seeking to exploit individuals, gang members
who—that is their mode of operation, to prey on weak people, and
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they find foreign nationals here. They do not have the support sys-
tem of their family. They find their travel documents are held by
their traffickers, and so they have no place to turn in a foreign
country. But ultimately they came here to live the American
Dream.

And as far as what we have seen, I think we have to also remem-
ber that many of these children, as you have mentioned, as young
as 13 years old, become sex-trafficked. There are pedophiles that
are out seeking them. So there is another underlying industry that
is actually seeking to have sex with a minor, which is something
that we also have to look at, as much as those who are trafficking
them and those who are actually seeking to have sex with young
children.

Chairman CARPER. All right. Thank you.

Ms. Gannon, underlying causes, please.

Ms. GANNON. Thank you. Yes, in terms of traffickers, traffickers
view these victims as a commodity. For drugs they can be sold
once. For individuals that are smuggled, they can be transported
once. But a person who is held in a trafficking situation, whether
it be labor or sex, can be used and sold multiple times. And, unfor-
tunately, everyone from transnational organized crime to gangs to
individual traffickers have realized this, and they view this as a
business, and they use these victims to gain monetary advantage.

In terms of the underlying causes for the victims, unfortunately
poverty is an issue that drives people to seek a better life and to
seek economic and employment opportunities where the traffickers
have no intention of complying with the compensation that they
promised.

In addition, we see victims with no or precarious immigration
status, as my colleague from DHS mentioned, and that makes
them particularly vulnerable and reluctant to report.

In addition, we see young girls and boys with a desire to be
loved, who may be, as Judge Hill mentioned, runaways from the
foster care system. And that makes them particularly vulnerability
as well. They may be living on the streets and a trafficker presents
themselves as the first person to show them security and love, and
that person then betrays them as well and forces them into pros-
titution or a forced labor situation.

Chairman CARPER. Thanks.

Mr. Campbell, please.

Mr. CAMPBELL. Yes, Chairman. I would reiterate what Ms. Gan-
non said as far as the children who are homeless, from disadvan-
taged homes, or just have low self-esteem. And quite often we un-
derstand that within 48 hours of being on the street as a runaway,
they are quite often approached by traffickers and lured into the
trade with this person who actually says that they love them,
starts to take care of them, brings them into their home, sort of
lures them into the trade itself.

Some are affiliated with gang members. They might be family
members of gang members, friends of gang members, and the gang
itself is involved in trafficking or becomes involved in it. And then
those people are either lured into it or violently persuaded to be-
come prostitutes, child prostitutes and so forth. And in some cases,
individuals are simply kidnapped and forcibly held. And I think it
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brings home the importance of training local law enforcement, our
tribal partners, community organizations, school educators, et
cetera, as far as recognizing where this can happen. I am sure
many of you know of stories where children have been lured from
so-called prominent high schools, places that you would know,
where your kids or other kids of your friends go, and it would come
as a surprise to you that kids could be lured from a place like that.
But it happens all the time, unfortunately.

Chairman CARPER. All right. Thank you.

Again, we have focused for 8 years in Delaware on how do we
strengthen the basic building blocks of a society of families, and the
thought occurs to me, to the extent that we did that in order to
make sure that kids did a better job in school, started prepared,
finished, did not drop out, ended up not being a burden to the rest
of us, not ending up in the criminal justice system, and we did it
by focusing on the basic building blocks of our society. And I am
just reminded here that maybe that is part of addressing the un-
derlying symptoms.

I am going to telegraph my next pitch when we come back. In
the National Governors Association (NGA)—I do not know, John,
what it was like in the Attorney Generals Association, but the Na-
tional Governors Association, we had a Center for Best Practices
that is like a clearinghouse for good ideas. And I always used to
say to my cabinet, every problem that we are facing in Delaware,
some State has addressed that problem and figured out how to ad-
dress it, how to solve that problem. And when we come back, a
question I am going to ask you is: Are there any other countries
out there that we ought to be looking at to see what they are doing,
how they have dealt with the underlying problems and also the
symptoms of those problems?

Senator Chiesa, you are going to be with us for too short a time.
Senator Chiesa is only here for a limited duration, and we have
very much enjoyed his presence and membership on this Com-
mittee and in the Senate. Again, I want to thank him and Senator
Heitkamp for suggesting we have this hearing. Jeff, you are recog-
nized.

Senator CHIESA. Thank you, Mr. Chairman. And thanks to all of
you for being here. I appreciate not only your expertise on this
issue but your passion for it.

We talk about this horrific act by identifying the people as prop-
erty, and that is a concept that is so foreign to anybody that lives
in this country. And one of the things that is particularly troubling
to me is the way certain aspects of our business community can re-
inforce this concept, and I will tell you what I am talking about.

This February, the Super Bowl is going to be in New Jersey, and
we have been preparing for that for a number of years on a bunch
of security levels for sure—but also because we know that traf-
fickers follow these international events and we know that there is
an increased demand for it. We saw it in Dallas. We saw it in Indi-
anapolis. And one of the really troubling things that we see as a
result are web-based companies that advertise people as property
on their websites.

I have had a chance to review some of these ads, and you will
see children advertised in these ads with obvious signs of abuse on
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their bodies. They do not even try to hide it. They put girls on
these ads, young girls on their ads with bruises all over their bod-
ies that prosecutors and detectives and agents will tell you are ob-
vious signs of physical and sexual abuse. And they do not even
care.

And what I want to talk to you about is I understand that we
are not in the business—or I do not believe we are in the business
of regulating speech and content. I have no interest in doing that.
But I do have an interest in talking about businesses whose busi-
ness model it is to advertise people as property. And what I want
to ask each of you—and I will start with you, Judge Hill, and I ap-
preciate the chance to meet with you last week—what can the Fed-
eral Government do with web-based companies that are engaging
in these advertisements that promote and encourage child exploi-
tation; what can the Federal Government do to better monitor and
take action against these companies?

Ms. HiLL. This is a challenging area for us, because as soon as
we hone in on a particular advertiser, it is pretty elusive. They can
disappear and reappear in some other format. So it is a challenge
for us on an investigatory basis.

Certainly we applaud the efforts that are happening in the pri-
vate business world of companies saying that they will not partici-
pate in human trafficking, either with their supply chains or in
other methods of simply not having them participate in this effort
at all. And we believe that we need to continue to educate the
American public so that they will also express similar outrage, as
we have with other issues, and see the change in the public view.

But at first, we need to have the American public recognize that
there is a problem here in the United States, and, frankly, in my
discussions, as I have gone out, I do not think that necessarily
State and local law enforcement even believe that there is a prob-
lem. And they may not even believe that these ads would affect
their community.

Once we have had a chance to share with them our training and
our knowledge, almost universally—and this is borne out by the re-
search of the Department of Justice—there is a recognition and
then there is a heightened scrutiny, and that is where I think we
need to start. We need to have all of our law enforcement partners
recognize that this is a challenge for us and collaborate and find
those best practices that will help us attack it.

Senator CHIESA. Thank you. Mr. Dinkins.

Mr. DINKINS. Absolutely, I think this is an area that we can all
agree on, that we cannot arrest our way out of it. And I think by
educating people, it really bears out the results that we have seen
on the enforcement side, because we are able to identify, early on,
red flag indicators of abuse.

You are talking about the web-based companies, and this was not
my idea, but we certainly got some good investigative leads out of
it. There was a private institution, a banking institution, that did
just what you did. They searched the Internet looking for individ-
uals advertising commercial sex on the Internet. Then, they looked
at the same web addresses, phone numbers, and contact informa-
tion, to see if they were advertising overseas in at-risk countries for
au pairs or for employment opportunities in the United States, to
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do a bait-and-switch. And, we actually came up with some very
good leads on there. And that is great to create investigations, but
the best way to do it is not have the ads and not have those web
housers housing that type of material in the beginning. And usu-
ally, as Judge Hill mentioned, once we educate private businesses
and web companies, they take action very quickly to rid them-
selves—nobody wants to be contributing to human trafficking.

Senator CHIESA. Thanks. The same question, Ms. Gannon.

Ms. GANNON. Thank you. The Department shares your serious
concerns about the use of the Internet to perpetrate these types of
crimes, and particularly against these vulnerable victims. The De-
partment has had successful investigations and prosecutions re-
lated to online advertisements of minors for sex trafficking.

Just 2 weeks ago, I attended meetings where I was informed
about the utilization and leveraging of technology to look for miss-
ing c{ﬁldren in these ads, something the Department takes very se-
riously.

As a general matter, any prosecution of a website or an indi-
vidual who is purchasing these types of services requires the gov-
ernment, whether it be State or Federal, to prove beyond a reason-
able doubt that the website operators actually knew or had reason-
able cause to believe that the advertisement was for a sexual act
as opposed to a legal service, and that the individual depicted in
the advertisement in the instance of minor sex trafficking is under
the age of 18.

We will continue to aggressively combat human trafficking,
whether it takes place online or off, and we are certainly cognizant
of the unique factors that this type of trafficking advertisements
present.

While our primary focus is on the traffickers of these victims, be-
cause they are primarily responsible for the caused harm to the
victim, we have also engaged the Department in demand-side en-
forcement, and through operations we have looked at the pur-
chasers of these type of sexual services on the Internet. And in the
case of United States v. Jungers out of the Eighth Circuit, the De-
partment pursued an affirmative appeal when the district court re-
jected those charges against a purchaser, and the Eighth Circuit
agreed with the Department and found that the existing human-
trafficking Federal statute 1591 does apply to purchasers of sexual
services on the Internet.

Senator CHIESA. OK. And I hope you will continue to let this
Committee know about things that they can do the strengthen your
ability to bring those prosecutions, because they are so important.

And, Mr. Chairman, if I may have Mr. Campbell also respond to
the same question.

Chairman CARPER. Sure.

Senator CHIESA. Thank you.

Mr. CAMPBELL. Yes, Senator. Where these websites are in some
way supporting, according to the criteria of the statute, human
trafficking, sex trafficking, we are certainly going to work closely
with the Department of Justice to investigate and prosecute those.
Some of those companies are more cooperative than others in re-
gard to that issue, and we continue to work with them to increase
that cooperation and really focus in this area.
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If I may, I wanted to say something about these special events.
You alluded to the Super Bowl. One thing that these ads do is dem-
onstrate to us when there might be an increase of human traf-
ficking, prostitution, et cetera, at these types of special events. It
could be a sporting event. It could be a large business convention,
some other type of event at any location in the United States. And
we see from the proliferation of ads that there might be an influx
of pimps bringing in their adults and children, because children are
normally embedded also in adult prostitution rings. And in that
case, what we do through our Crimes Against Children Interagency
Task Forces is we begin gathering more intelligence about where
this might occur. We look at social media sites. We look at the
areas, the street tracks where they are being trafficked. We work
through our other sources of information, even in drug areas and
other gang areas to obtain information. We train our local partners
on what to look for as well. We partner with local community serv-
ices for them also to be focused in case we can do a rescue and they
can provide services to them in that event. We use our Victim As-
sistance Services as well.

So it is an important focus area for us, and we are going to con-
tinue to be focused in that area as these events do occur around
the country.

Senator CHIESA. Thank you.

Thank you, Mr. Chairman.

Chairman CARPER. You bet.

Senator Heitkamp, thank you again so much for bringing this
here.

Senator HEITKAMP. Thank you. And thank you, Mr. Chairman.
It is just so critically important that we get on top of this.

I look at this problem as kind of an hourglass, and Senator Car-
per I think has done a great job asking you to think about all of
the potential victims out there and how do we avoid sending them
into the pipeline to continue to be victims. And we all know that
a lot of the runaways that we are talking about already were sex-
ual assault victims, and that is the dirty little secret about run-
away kids. They are usually running away from a condition like
that.

Now, we have all the bad guys who would exploit all those kids.
But then we have all the people who serve to be the customers of
the bad guys. And we have learned from our work in domestic vio-
lence that there is a way to begin to have deterrence against those
people who would participate on either end in terms of—I hate to
use the word “shaming,” but certainly before, if this was simply a
family matter, it was a lot easier. But when it became a public
matter and a crime against everyone in this country—which this
one is. It is not just these victims. It is crime against every person
in this country and the sensibility of every person in this country.

So I want to go to the demand side, and you have already begun
that process of talking about it. But somehow we have to reduce
the demand and the sense that it is OK to do this, it is OK to hire
someone into domestic servitude, it is OK to use a prostitute, and
maybe I do not know her age or his age, it is OK to run your fac-
tory on less than minimum wage, all of that is OK.
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So I want you all to give me a couple ideas on how we build bet-
ter deterrence into this system, and I want to start with you, Mr.
Campbell. I am sure you have horrific stories that you could tell
this Committee of situations, but I want to know what additional
kind of tools we could provide or that could be provided to law en-
forcement to investigate the demand side.

Mr. CAMPBELL. Right. Well, certainly, the types of media cam-
paigns that we conduct, such as when we did Operation Cross
Country, where we put the word out to the public in regard to how
to look for child trafficking, the vulnerable communities to look in,
and partnering with community agencies and so forth, and expos-
ing to the public, as you said, the fact that this does exist and that
it 1s illegal and it is being vigorously investigated by partnerships
of Federal and local agencies.

Senator HEITKAMP. I understand that may lead to more inves-
tigations and more complaints. But I am talking about preventing
the marketplace from working.

Mr. CAMPBELL. Yes.

Senator HEITKAMP. We used to talk about publishing the name
of every person who was engaged in spousal abuse. You have the
ten most wanted. I mean, I am trying to get at what is going to
stop people from demanding these services or using the services of
human beings who are trafficks.

Mr. CAMPBELL. Well, certainly we have named individuals to the
top ten most wanted, in fact, who are egregious offenders even at
an international type scale as a way of exposing individuals, and
we support local law enforcement in regard to what they do with
information that they can use to expose these individuals as well
and put them in local newspapers and that type of thing.

But I would respectfully also submit that a vigorous prosecution
of these individuals that i1s nationally known, that is very effective,
that results in large sweeps of rescuing victims, arresting pimps,
a lot of times either ourselves or the locals arresting the johns, as
they call them, that type of thing, I would submit that media expo-
sure of that activity acts as a deterrent as well.

Senator HEITKAMP. Ms. Gannon.

Ms. GANNON. Thank you. I think your comparison to the domes-
tic violence situation is very appropriate. Trafficking is not a pri-
vate matter. As Judge Hill was talking about the young girl who
was held in Orange County, it was a neighbor who came forward
and reported that. And many years ago, perhaps in a domestic vio-
lence situation people would have turned the other way and
thought that it was not their problem. But through public aware-
ness of trafficking, we are encouraging people to come forward
when they see something that looks wrong. When they see a young
girl on the street, they might think twice and call law enforcement
and say, this girl is in an area known for prostitution, she does not
look to be 18, she does not look to be of age. And that would raise
particular concern for them.

The Department has conducted research in this area. Specifi-
cally, the National Institute of Justice commissioned a study re-
garding demand-side enforcement and its effectiveness, and there
is a website that provides information on the effectiveness of those
programs as it relates to prostitution specifically.
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As my colleague from the FBI stated, the Innocence Lost Na-
tional Initiative and Operation Cross Country, through that media
attention it does create a dialogue, and hopefully that dialogue is
happening at schools when students read about this operation, it
is happening at the dinner table where people can talk about it and
discuss how this is an affront to the very basic nature of our coun-
try.

Senator HEITKAMP. Ms. Gannon—and I do not mean not to ask
the other witnesses, but I did want to get a specific question in on
Indian country.

Ms. GANNON. Absolutely.

Senator HEITKAMP. Because of its jurisdictional complexities, it
presents some real challenges, and obviously Federal officials have
a great deal of jurisdiction and are looked to as the savior.

I know that you were recently in North Dakota. Thank you for
that visit. And I am wondering if you can offer any insights about
strategies in Indian country that we should be pursuing.

Ms. GANNON. Actually, I have not had the opportunity to go to
North Dakota, although I would love to. But specifically with re-
gard to Indian country, I think there are opportunities that we
have and that need to be addressed. Specifically, I have been work-
ing with members of the Office of Tribal Justice to increase public
awareness, and I know that the U.S. Attorneys’ Offices have been
very active and have been looking to increase their number of Spe-
cial Assistant United States Attorneys from tribal prosecutors’ of-
fices who are best situated to be in the community and to work to-
gether with the U.S. Attorneys’ Offices to encourage reporting and
to successfully prosecute Indian country cases.

Senator HEITKAMP. Thank you, Mr. Chairman.

Chairman CARPER. Did you want Mr. Dinkins and Judge Hill to
respond? If you do, go ahead. Then I will recognize Kelly if she
comes back and John if she does not.

Senator MCcCAIN. Go ahead.

Chairman CARPER. Go ahead.

Senator HEITKAMP. I mean, I would love to hear the other two
responses.

Chairman CARPER. Please. Just be fairly brief.

Senator HEITKAMP. I do not want to use up all my time.

Chairman CARPER. Just be fairly brief. Thanks.

Mr. DINKINS. Reducing the demand, as you suggested, I think is
a key. I think that having strong sentences, which we have seen,
for servitude-type cases has been very powerful and puts folks on
warning.

It is probably a little more challenging when it comes to the com-
mercial sex environment, particularly if it does involve children. As
I mentioned earlier, that is a social illness that unfortunately is too
common. And I do not think that even sending pedophiles away for
30 years will prevent another pedophile from possibly taking ac-
tion. So I think that we need other avenues for treatment and to
deal with that type of issue.

But definitely the heavy sentences, we are seeing life sentences
in some cases for——

Senator HEITKAMP. I do have a question, Mr. Dinkins, because
I was one of the leaders on civil commitment of sex offenders, many
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of whom are pedophiles, repeat offender pedophiles. Have you seen
anything coming out of those treatment programs that would en-
courage the Department or encourage us to believe that this is a
treatable problem?

Mr. DINKINS. I am not really that suited to respond but I am
very skeptical that this is a treatable problem.

Ms. HiLL. I would like to address the demand-side question. The
National Association of Attorney Generals approximately 2 years
ago started their four-pillar campaign, and one of the pillars was
to address the demand side.

As all you former Attorney Generals are well aware, much of this
prosecution occurs in the State courts. There is an estimate that
95 percent of criminal conduct is addressed in the State courts.

One of the things that we have been working on at DHS, given
my prior background as a State court judge, is to educate the
judges. I believe that when I was on the municipal court, there
were victims of human trafficking coming through my courtroom as
defendants. I believe that they were pleading guilty to prostitution
charges. I can remember someone sitting in the back, the pimp,
staring me down, and the prostitute. But I simply did not under-
stand the dynamics of what was occurring. I did not know that per-
son in all likelihood could not enter a voluntary plea because they
were being coerced into prostitution.

This is an area where the judges need to be educated, as they
were with domestic violence. They were taught about the cycle of
violence and why a victim would recant her testimony or his testi-
mony at trial. Similar education is needed here to help address the
issue of victims being revictimized through our court system. I
think that will also help drive the discussion on how the State
courts should address the demand side, particularly for sex traf-
ficking.

Chairman CARPER. Thank you. Senator McCain.

OPENING STATEMENT OF SENATOR MCCAIN

Senator MCCAIN. Thank you, Mr. Chairman.

At least six departments and agencies are authorized to receive
$127 million in funding to combat human trafficking. Of that $127
million, $21 million is for investigations and prosecution of human
trafficking in the United States. Maybe the witnesses could provide
for the record what that $106 million that is not spent for inves-
tigations and prosecution is spent on. So if the witnesses would
provide for the record what their various agencies spend and on
what, I would be very interested.

Ms. Hill, was that you in that film there?

Ms. HiLL. No, it was not me.

Senator McCAIN. It is someone who looked a lot like you. I know
about advertising. That is not a very good message. That showed
two people bumping into each other and spilling their lunch. If you
really want to have a message that will strike home to people,
show the young lady that Ms. Gannon was talking about, show the
people that have been victimized in a way that makes us so re-
pulsed that we do not even want to think about it. That has been
the most effective ads on things like smoking.
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I do not know how much you spent on that, but it is a muddled
message. People knocking each other down while having lunch is
not a very effective message. I hope you will review it. And there
are enough compelling stories associated with this horrible crime
that I think you could get the message through a lot more effec-
tively.

Mr. Dinkins, how strong is the linkage between drug cartels and
human trafficking that are operating across mainly our southern
border?

Mr. DINKINS. There is definitely a linkage. While not all drug-
trafficking organizations that we have seen in Mexico and through-
out the United States are engaged, we definitely have seen some
trafficking organizations, drug-trafficking organizations involved in
both human smuggling as well as human trafficking.

Senator MCCAIN. Did you see the July 31st Time magazine arti-
cle, “Mexican Drug Cartels’ Other Business: Sex Trafficking,” that
pointed out particularly that Mexican cartels like the Zetas have
become heavily involved in the human-trafficking business from
Mexico?

Mr. DINKINS. I definitely have seen that many of the Mexican
drug-trafficking organizations have morphed into more organized
crime. They are willing to make money in any way that they can,
sir.

. Sgnator McCAIN. Well, you have seen it. How serious is the prob-
em?

Mr. DINKINS. It is drug smuggling, as well as human trafficking,
is very significant.

Senator MCCAIN. Well, the subject of this hearing is about
human trafficking.

Mr. Campbell, what evidence have you seen?

Mr. CAMPBELL. Yes, well, as Ms. Gannon mentioned in her state-
ment, we have the bilateral agreement with Mexico, and the pur-
pose of that then is to share information and work against those
cartels in all of the criminal activities that they are engaged in.
And certainly this is an area of primary focus for the FBI.

Senator MCCAIN. And have you seen it grow larger? Less? The
same? What trends are you seeing on that? The information we
have is that organizations like the Zetas originally were simply in
drug trafficking, and they have branched out into other areas, in-
cluding human trafficking, including money laundering and some
other activities. Have you seen an increase in human trafficking
across the Mexican border by the cartels?

Mr. CAMPBELL. Senator, I do not have the information right now
on the specifics of the growth of human trafficking related to

Senator McCAIN. Well, have you got an estimate?

Mr. CAMPBELL [continuing]. The border. I can provide that.

Senator MCCAIN. Do you have an estimate?

Mr. CAMPBELL. I do not, sir. I can provide you some other infor-
mation. But I can tell you that human trafficking in general across
the United States is unfortunately a growing problem. It is
trending upward, Senator.

Senator MCCAIN. Ms. Gannon, one of the disturbing facts of this
horrible stuff is that 95 percent of the young women and men who
are subjected to this have a cell phone, and yet they never call in
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to get relief from the terrible situation they are in. That is because
of physical and mental debasement. What is your take on that?

Ms. GANNON. There is definitely an element of fear and retalia-
tion. These traffickers are ruthless in manipulating their victims
and putting fear of physical violence—and substantiated fear. They
beat them, they tattoo them, they hold them in isolation. And so
even if they do have a means of communication, many are reluc-
tant to come forward.

I think the way to address that is by increasing public aware-
ness, getting that hotline out there in the right places, whether it
be truck stops, transportation hubs, so if they are moving they
have a chance to see it; and also the engagement of community and
faith-based organizations. So if that trafficking victim does go to a
juvenile shelter at some point, that person at the shelter is trained
to identify the signs of trafficking, knows what to do, who the ap-
propriate person at the local police department or Federal agency
is to call, and gives that victim some assurance that they will be
treated with respect; law enforcement is there to help them, not ar-
rest and hurt them; and that they can trust them in order to come
forward, and they will receive the victim services that they so des-
perately need.

Senator MCCAIN. The Texas Attorney General said the Super
Bowl is the largest single human-trafficking incident in United
States history. That is a stunning statement. Do you think maybe
we ought to have some of our people on hand, Mr. Dinkins, during
the Super Bowl?

Mr. DINKINS. Absolutely, Senator. We are actually already work-
ing on that. Both myself and the Bureau have teams preparing in
advance of the Super Bowl to educate the State and locals, as well
as businesses and the non-governmental organizations (NGOs), to
be on the lookout for human trafficking.

Senator McCAIN. Well, if it is the largest single human-traf-
ficking incident in United States history, you should not have too
much difficulty detecting that, I would think.

Finally, I am somewhat interested in the six different depart-
ments and agencies that are involved in this. Are you satisfied with
the level of cooperation, Ms. Hill?

Ms. HiLL. I am. I think that there has been a remarkable part-
nership among the personnel that are present here, as well as DHS
has entered into partnerships with agencies across the Federal
Government and with the National Association of Counties. I think
that on this issue, the folks that are involved work remarkably well
together. All of us share a belief that modern slavery has to come
to an end. Certainly there may be minor instances, but in my expe-
rience, we have worked closely together and shared resources,
shared ideas, shared best practices to become more effective. Just
in the time that I have been working on this issue, I have wit-
nessed this myself.

Senator McCCAIN. Well, I am glad to hear of your confidence. I
am sorry that since it seems that human trafficking is on the rise,
your dedication has not shown the results that perhaps we might
like to see.

I thank you, Mr. Chairman.



25

Chairman CARPER. Thank you, Senator McCain. And, again, our
thanks to Cindy for all of her efforts in this regard.

John and I spent a lot of years in the Navy at about the same
time, actually. He was a hero. I was just a guy who flew around
in a plane. I was lucky enough that we did not get shot down. But
this is an all-hands-on-deck moment. And there is also a real
shared responsibility here. It just cannot be law enforcement. It
just cannot be the Federal Government. It just cannot be the State
government. It just cannot be nonprofits. It has to be all of us. And
John’s point is a really good one. We are spending a fair amount
of money, and the question of how well we are coordinating what
we do, and as much as we are trying to do a good job, everything
I do I know I can do better, and obviously this is something we
have to do better as well, and making sure we are not duplicating,
thlat we are coordinating, and each of us is playing an appropriate
role.

Senator Ayotte, Recovering Attorney General Ayotte, please.

Senator AYOTTE. Thank you. I want to thank the witnesses. 1
wanted to get at the issue to followup on what Senator McCain was
asking about. I was struck, Judge Hill, when I heard you testify
about the numbers from 2012, that these were improvements on
the past, with 950 arrests, 381 convictions, and $1 million in for-
feiture. And that struck me as fairly small given some of the esti-
mates of what the problem is here.

How big is this problem in our country that obviously is a hor-
rific criminal problem? But those numbers, just looking even from
a State Attorney General perspective, I am glad that you are work-
ing really hard to improve them, but I just was really struck by,
given the size of the United States and given the issues that we
have heard about this afternoon.

Ms. HiLL. Good data in this area remains a challenge. There are
a number of efforts, as you have heard, in the Department of Jus-
tice and elsewhere to get good data.

One caution I would give with regard to the data that I gave, I
am confident that underestimates what is actually occurring across
the United States, and the reason for that is because prosecutors
and judges may not choose to prosecute cases under a new statute,
the human-trafficking statute. It requires additional proof that
they may not need for a rape or kidnapping charge. It requires
proof of forced fraud or coercion. To prove that, in almost all in-
stances you will need the testimony of the victim, and sometimes,
as we have discussed, the victim is going to be unable to tell his
or her story in the courtroom.

So the prosecutors may choose another charge that requires a
lower level of proof, or hopeful that they will get a similar sentence.
They will use their discretion to make sure the conduct is ad-
dressed, even if it is not addressed under the Federal anti-human-
tSrafﬁcking statute or the statutes that we now have in close to 50

tates.

I do not think that those statutes are used as widely as we know
the problem is because—and this is based on my experience as a
prosecutor and as a judge—an unfamiliar statute is a deterrent to
the prosecutor and the judge. They want to make sure that the
prosecution, if it is successful, does remain a successful conviction,



26

and this is probably a little inside baseball, but for a judge, the
most likely place of reversal is on jury instructions, and the time
that will occur was with a new statute, untested statute.

So there are built-in deterrents. The Department of Justice has
looked at this as well, in terms of prosecutors, of why there are not
as many human-trafficking convictions. So these numbers, the
trend is positive. The absolute numbers I do not believe reflect
what is actually occurring in the United States. But I do not have
those numbers for you. I can only share my own experience in how
these new statutes play out.

Senator AYOTTE. Do we have the right statute, meaning have
there been any difficulties with the statute itself? Ms. Gannon, you
mentioned the Jungers case in the Eighth Circuit in which the cir-
cuit court of appeals overturned the district court decision on basi-
cally holding the purchaser accountable under the trafficking stat-
ute. So has that been settled, is there any conflict among the cir-
cuits? Is there any issue that needs to be clarified from us in terms
of the Federal statute?

Ms. GANNON. Just to make sure I was clear, in the Jungers case,
the Eighth Circuit said that the statute does apply to purchasers.

Senator AYOTTE. Right, but it is obviously one circuit court of ap-
peals. Is there any conflict there? Or is that issue fairly resolved
in terms of prosecution across the country of these types of crimes?
Because if we cannot prosecute the purchasers, then we are not ob-
viously going to get at this crime, because the purchasers need to
be fully prosecuted, held up, and the public needs to understand
that those purchasers are going to be prosecuted, they will be—as
my colleague Senator Heitkamp certainly said, they will know pub-
licly the crimes that they have committed, because that is how we
are going to discourage this also on the purchasing end. So I just
want to make sure that there are not any legal issues that we
should be aware of.

Ms. GANNON. No, Senator. There is no conflict among the circuits
with regard to the application of 1591 to purchasers, and I can tell
you that enforcement actions focused on purchasers, the demand
side of trafficking, have occurred throughout the country. A few
years ago, the Justice Department expanded the Project Safe
Childhood Program to include minor sex trafficking domestically,
and there is a very active list serve among Federal prosecutors
about techniques, jury instructions, how to apply these laws, in ad-
dition to the subject matter experts here in Washington which field
calls.

So we are working to make sure that the prosecutors in the field
know how to use this law and how to apply it appropriately.

Senator AYOTTE. And one thing that leapt out at me as we talked
about the issue of coordination—and obviously many of these vic-
tims, vulnerable victims, too many of them children—is part of the
group that is coordinating all this, the Internet Crimes Against
Children (ICAC) Task Forces.

Ms. GANNON. Absolutely.

Senator AYOTTE. Because I had the familiarity of working with
my ICAC Task Force in New Hampshire, and, frankly, it is just
shocking the amount of child pornography and sexual exploitation
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that is occurring over the Internet. And so I see this as obviously
a tool that these traffickers could be using as well.

Ms. GANNON. Absolutely. The Internet Crimes Against Children
Task Forces are active in this effort as well, and they are funded
and organized through our Office of Juvenile Justice and Delin-
quency Prevention, which I should have mentioned earlier as one
of the organizations which really can address the root causes and
reasons why some of these children find themselves in such a vul-
nerable area.

And another nice thing about the task force program in this in-
stance is it really builds a bridge that has already existed for many
years now between the Federal, State, and local law enforcement.
And so adding trafficking awareness in a way that already has a
structure in which the Department of Homeland Security and FBI
participate in this program can maximize. And then in my experi-
ence as a Federal prosecutor in California, what happened was I
then began speaking with the local district attorney’s office, and so
there is coordination as the State Attorneys General have focused
on this issue, the State legislatures have focused on this issue and
passed State laws, which may be very similar to the Federal laws,
or slightly different, that the prosecutors at that level can also sit
down and have a discussion about where most appropriately to
pursue the case, factoring in everything from the elements nec-
essary to the possible penalties to what is appropriate for the vic-
tim, the duration of the case. And I engaged in many conversations
with my local prosecutor colleagues.

So that is an area where the numbers also—I think we are going
to see an increase both in Federal investigations and prosecutions
and as the States continue to engage in this issue, we will see it
in both systems.

Senator AYOTTE. I want to thank all of you, and I know my time
has expired, but one of the things we did when I was Attorney
General is we did an Internet safety booklet that went into all of
our schools, and I did that in partnership with the ICAC Task
Force, getting their advice to see what that should say. And so I
think that is a natural partnership because they are doing—at the
local level, a lot of the partners in the ICAC Task Force are doing
education in the schools in addition to their law enforcement func-
tion of enforcing the laws. So I am glad to hear that you are work-
ing with that task force because I think that is a natural partner
right there. Thank you.

Chairman CARPER. Senator Ayotte, thank you, and thanks so
much for joining us today and for all that you bring to this hearing.

You know what I was thinking? I was thinking, Senator
Heitkamp, about some things you said the other day when you
were in Delaware, talking about the Truth Campaign. I am sure
our Attorney Generals remember not that many years ago, maybe
a dozen or so years ago, the Attorney Generals of our country—and
Senator Heitkamp was one of the leaders in this—all 50 States ne-
gotiated a settlement with the tobacco industry to deter young peo-
ple from starting to use tobacco, and if they already started, to en-
courage them to quit. Remarkably successful. A remarkably suc-
cessful effort. And I ended up being the founding Vice Chairman
of the American Legacy Foundation, which was created out of this
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effort. And in terms of a public awareness campaign, literally
shaped by young people, by kids, teenagers, pre-teens who helped
shape the message. It was called the “Truth Campaign.” Hard-hit-
ting, really to the gut, and all kinds of multimedia efforts, a lot of
places like TV shoes, movies, venues that people our age—or at
least my age—would never see. But, boy, it worked with the kids.
I am thinking about best practices and what worked in terms of
reducing young people’s use of tobacco, the desire to find it attrac-
tive, incredibly successful.

The teen pregnancy campaign, I alluded to that earlier, teen
pregnancy rates in this country since 1992 are down by half. A
pretty amazing achievement if you think about it. And the chal-
lenge that is before us in this regard is daunting, but in terms of
maybe some campaigns, teen pregnancy, tobacco use among young
people, that have been remarkably successful literally in the last
dﬁzcade or two, maybe there are some lessons we can learn from
them.

I said earlier that I would telegraph my pitch. I said I was going
to come back to you and ask you to look around the world at other
countries. This is a problem not just here but in a lot of other coun-
tries, advanced countries, developing countries, developed coun-
tries. But just think for us out loud about some best practices in
other parts of the world where they are grappling with this and
they are having some success, either on the supply side or the de-
mand side, please. And, Judge, would you go first?

Ms. HiLL. I think that we have looked internationally, certainly,
at the Blue Campaign, and I will just explain how we came up with
the term

Chairman CARPER. And I am going to have to ask you to be pret-
ty brief, if you would.

Ms. HiLL. Sure. The Blue Campaign, it is a reference to the
United Kingdom’s efforts to combat human trafficking, the U.N. Of-
fice of Drugs and Crime Blue Heart Campaign to combat human
trafficking, as well as a reference to the Thin Blue Line.

We have also entered into bilateral agreements with a number
of nations to work together on capacity-building efforts with them.
All of this similar in other nations, they need to build their capac-
ity just as we need to build here. And so we look to their trainings
and their other offerings to make sure that ours make sense.

Finally, we have entered into an agreement with Interpol so that
we can learn together the best ways internationally to combat
human trafficking.

Chairman CARPER. Good. Thank you.

Mr. Dinkins, just very briefly.

Mr. DINKINS. Sure. I am not sure if one country anywhere in the
world actually has found the silver bullet to combat human traf-
ficking, but——

Chairman CARPER. I like to say there are a lot of silver BB’s.
1\/{aybe one of them has—we can pick up silver BB’s from different
places.

Mr. DINKINS. But we definitely are sharing ideas and practices,
and as Judge Hill mentioned, I think a big important part of what
we are doing is for those—making sure that the weaker countries
that do not have that experience, we are bringing them up to the
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same level as the rest of the developed world, and we are actively
doing that.

Chairman CARPER. All right. Thanks. Ms. Gannon.

Ms. GANNON. Yes, we work with the Department of State who
issues an international Trafficking in Persons Report, and that is
a good tool to look at the challenges and successes that other coun-
tries have engaged in to address this issue.

Our subject matter experts in the Child Exploitation and Obscen-
ity Section and Human Trafficking Prosecution Unit work exten-
sively with international partners to address exactly what you are
discussing in terms of best practices, and in particular, the Child
Exploitation and Obscenity Section is quite active in international
trainings and meetings.

Chairman CARPER. All right. Mr. Campbell.

Mr. CAMPBELL. Yes, we recently had an arrest of a top-ten fugi-
tive involved in this type of activity in another country, a lot of co-
operation there. We are seeing cooperation from the Philippines,
Thailand, and we work very closely with Interpol and Europol as
well, and we are involved in 40 different international task forces
regarding child trafficking, child sex tourism, that type of thing.

Chairman CARPER. All right. Thank you.

Senator Chiesa? And I mentioned to Senator Chiesa and Senator
Heitkamp that I would like for us to try to limit ourselves to 5 min-
utes in this round, so it is in your hands.

I am going to take a quick phone call, and I will be right back.

Senator CHIESA [presiding.] Thank you, Mr. Chairman. We have
talked about how we are continuing to evolve as a law enforcement
community and as legislative community in trying to educate our-
selves about human trafficking. Part of that obviously is reminding
people every chance we get that we have modern-day slavery, be-
cause that 1s something that shocks people when they hear it and
they hear the statistics and they hear about the numbers that we
have in this country and in other places.

So what I would like to talk to each of you about now is one of
the issues we tried to deal with in New Jersey was when we come
on a crime scene, our law enforcement officers are expertly trained
to identify it, take it down, and then take steps to prosecute who-
ever might be involved in that criminal activity.

One of the things we started to ask them to do was to dig a little
deeper and find what may not be obvious at first glance. I know
that you have talked a lot about the sharing of information. Some
of the questions went to that. I would like to know, as a result of
the tremendous amount of knowledge that you are beginning to
buildup, how much of that is shared with State and local law en-
forcement and through what methods is it being shared? I will
start with Judge Hill.

Ms. HiLL. At DHS, one of our primary focuses is law enforce-
ment. So one of the very first products we produced after we had
reviewed the academic literature was a computerized training for
State and local law enforcement specifically designed to capture in
video segments, for example, a brothel scene or a traffic stop or en-
countering a young teenager on the street dressed in a manner and
in a place where you might believe prostitution was occurring, to
alert the officers to what the indicators are from those scenes that
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could lead you to believe that trafficking is possibly occurring, and
then what should you do based on that.

We also have trained them on immigration relief because we
know that our foreign-born victims will be interested in immigra-
tion relief, and it will help us as we investigate the case, help sta-
bilize that victim.

So we have then worked internationally as well with the capacity
building that Mr. Dinkins has referenced, so we go to many con-
ferences, including the National Native American Law Enforce-
ment Association, just last week in Las Vegas DHS was rep-
resented and presenting.

So wherever we can, we try to share our materials and also live
programming to raise the level of understanding of trafficking.

Senator CHIESA. Thank you. Mr. Dinkins.

Mr. DINKINS. I will point out a couple different—because I do
think this is a key for our successful investigations. Our State and
local partners and tribal partners, are really the front line in de-
tecting so much of the criminal activity. So, we do both formal
training, for example in their different academies, but also informal
training during roll call in the mornings, and afternoons at the
change of shifts, recognizing that not everybody is going to go back
through the police academy. So we do it, both informally and for-
mally with our State and local law enforcement partners.

But also, I will point out another way that we have been able to
hit a large number; that is through associations, like the Associa-
tion of Certified Anti-Money Laundering (ACAMS) investigators;
they are over 15,000 investigators from different financial institu-
tions. We created webinars working with them to actually educate
the investigators and the financial industry to identify red flag in-
dicators for human trafficking. So we are doing it on many dif-
ferent fronts, sir.

Senator CHIESA. Thank you. Ms. Gannon.

Ms. GANNON. I agree that the coordination with State and local
law enforcement and education and training for them is vital to
combat this issue. The Justice Department’s Bureau of Justice As-
sistance and Office for Victims of Crime, which are two grant com-
ponents have been very engaged in this issue. They have provided
grants to State and local law enforcement task forces, which are in
addition to the FBI task forces, to examine comprehensive ways to
combat this issue and provide them with the training and best
practices.

In addition, the Office for Victims of Crime provides training on
how to respond to victims of trafficking, which is an integral part
to addressing this issue because a victim who is receiving the serv-
ices that they need can assist with the prosecution of the offender.
And so from July 1, 2011, to June 30, 2012, these grantees trained
over 28,000 professionals representing schools and educational in-
stitutions, faith-based organizations and religious institutions, vic-
tim service providers, in addition to State, tribal, and local law en-
forcement. So we are doing that both through the FBI and the U.S.
Attorneys’ Office task forces, but also through these grant pro-
grams.

Senator CHIESA. Thank you.

Thank you, Mr. Chairman.
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Chairman CARPER [presiding.] You bet.

Senator Heitkamp.

Senator HEITKAMP. Probably just to talk to you, Ms. Gannon,
about the kind of challenges of working with these victims and the
difficulty that we have.

One of the things that we did in domestic violence is we began
to prosecute cases without victim testimony. It was a huge training
effort, and it changed the way we looked at these cases. And one
thing that the judge mentioned is the difficulty in having trauma-
tized victims provide testimony. If our prosecutions are going to
rely on victim testimony, we are not going to be very successful.

And so what strategies has DOJ advocated for to get beyond rely-
ing on victims and to do investigations and prosecutions that are
not victim centered?

Ms. GANNON. The Department, through its Project Safe Child-
hood coordinators—and each U.S. Attorney’s Office also has a civil
rights/human trafficking prosecutor coordinator, and they receive
training and information via e-mail list serves that provide them
the best practices. So an essential part of a successful prosecution
is finding the corroborating evidence.

Senator HEITKAMP. Of the number of prosecutions that you have
had under the Federal anti-trafficking law, how many of them were
done without a victim?

Ms. GANNON. I apologize, Senator. I do not have that informa-
tion.

Senator HEITKAMP. It would be really interesting to find out be-
cause I think that if we are just always going to rely on repairing
a victim, you are going to miss the statute, No. 1. And, No. 2, you
may never get victim testimony for a whole lot of reasons that in-
volve threats against family, threats against them. I mean, live in
their world and you know why they are not cooperating with you.
They have been told since they were this high that you are
untrustworthy and that no one cares about them and only that per-
son who trafficked them cares about them. And so, there is just a
whole lot of things that we need to do better.

We focused a lot on the sex trade and sex trafficking, but I want
to ask you, Ms. Gannon, what industries are particularly vulner-
able to human trafficking on the labor side, and what are we doing
to address those industries and making the users aware that they
may, in fact, be buying shoes or may be eating at a restaurant that
has a notorious reputation for using human slaves.

Ms. GANNON. If I just may answer your prior question, tech-
nology presents some challenges, but it provides a lot of opportuni-
ties, and I think that the Federal law enforcement community and
prosecutors are looking to technology. A question was asked about
cell phones, correctly, forensically examining those cell phones that
a victim may have to look at text messages corroborating their in-
formation.

Senator HEITKAMP. Or social media.

Ms. GANNON. Social media. Culling through all of the informa-
tion and evidence seized to build a successful prosecution and to
support the victim is something that we absolutely look into and
are concerned with.



32

In terms of labor trafficking, just last year there was an Execu-
tive Order (EO) addressing the issue of human trafficking and gov-
ernment contracting domestically, and that issue has also been ad-
dressed internationally as well. And we are working with the Sen-
ior Policy Operating Group, which is a group of many agencies
across the government who meet and discuss important issues, and
one of them is identifying industries. The Department of Labor is
working on this issue and has issued a list of initial industries, and
we are looking at that in order to maximize the effectiveness of the
Federal Government’s efforts to remove human trafficking from its
supply chain.

Senator HEITKAMP. Just a point here. How helpful would immi-
gration reform be to dealing with the labor issue on trafficking?

Ms. GANNON. Senator, at this time, I cannot comment on that
but would be happy and the Department would be happy to provide
you with any technical assistance on pending legislation.

Senator HEITKAMP. Because it would seem to me that if people
knew that there was a path forward for coming out of the shadows,
there would be less of this kind of activity.

Ms. GANNON. Well, that is something that we do focus on in
terms of the immigration relief that is available through the T and
U visa programs that are options for victims of trafficking to obtain
status in the country, along with Continued Presence. So education
is occurring on that in terms of specific immigration status for traf-
ficking victims.

Chairman CARPER. Senator Heitkamp, the guy sitting next to
you over there, John McCain, who just had to leave us, but John
has worked a whole lot on comprehensive immigration reform. And
when you asked that question, I thought immediately underlying
causes. That could actually help address one of the underlying
causes. That was just a great point.

Sometimes when we do these hearings, if we have time, I like to
ask our witnesses to take maybe half a minute, just no more than
half a minute, just go back—you gave opening statements. I am
going to give you a chance to give a closing statement, and it is
going to be a real short one. And just like one point, maybe just
pick one point that you especially want us to remember to keep in
mind that maybe you have said, that others have said, and part of
what we are trying to do here is to find how do we better coordi-
nate this effort across government, across our country, but also
look for common ground between statements that you are giving
and the testimony you have given.

Mr. Campbell, just give us one good takeaway, please. And I
know that there are a lot of them, but give us one.

Mr. CAMPBELL. I would ask the public that if they suspect any
child sex trafficking or human trafficking or something just does
not seem right, maybe it is related to forced labor, to please call
1-800—CALL-FBI and report that information.

Chairman CARPER. Say that again?

Mr. CAMPBELL. It is 1-800—CALL-FBI.

Chairman CARPER. OK.

Mr. CAMPBELL. Or even just call local law enforcement if they
have any concerns at all, and somebody can start working on that
and perhaps end up rescuing someone.



33

Chairman CARPER. If you see something, say something. Now we
have the number. Thank you. Say it again.

Mr. CAMPBELL. It is 1-800—CALL-FBI.

Chairman CARPER. Thank you. Ms. Gannon.

Ms. GANNON. Thank you. I would just like to state that the De-
partment is fully committed to this issue. It is one of the Attorney
General’s priority goals as part of the Vulnerable People Priority
Goal. We are committed to investigating this crime, prosecuting the
offenders, and providing victims the services that they need.

Chairman CARPER. All right. Thanks.

Mr. Dinkins, a short statement, please.

Mr. DINKINS. Sir, awareness, awareness, awareness. And thank
you for having this hearing to bring awareness to this issue.

Chairman CARPER. Thank you. And my thanks to Senator
Heitkamp and Senator Chiesa for making sure I was aware of the
importance, more aware of the importance of this. Judge Hill.

Ms. HiLL. Thank you for having us. Most of the Federal Govern-
ment’s efforts as well as State efforts are based on the three P’s:
prevention, protection, and prosecution. I think this hearing has re-
vealed that there has to be

Célairman CARPER. Say those again, the three P’s. Those are
good.

Ms. HILL. Prevention, protection of the victim, and prosecution,
and this hearing has revealed what others have already said before
me. We need to have a fourth P: partnership. That is the way we
are going to be able to really fight this and end modern slavery.

Thank you.

Chzilirman CARPER. Those were great closing statements. Thank
you all.

Again, you are going to be asked some additional questions for
the record. I would just ask that when you receive those that you
respond to them as promptly and as fully as you can. We are really
grateful for your being here and for the work that you do. Thank
you so much.

Now with that we will bring our next panel forward. Thank you.

We want to welcome our second panel today, and I am going to
give very brief introductions for each of you. We are happy to see
you. How many of you, raise your hand, were you able to be here
{'or part or all of the first panel? Well, that is great. That is excel-
ent.

Our first witness today is John Farmer, Jr. He became dean of
the Rutgers School of Law—and I am tempted to say “New-ark”
but we know it is “New-irk,” New Jersey, in July 2009. In April
2013, he was appointed to serve as Senior Vice President and Gen-
eral Counsel of Rutgers University. His legal career has been serv-
ice in high-profile government appointments, private practice, and
teaching and law school administration. Mr. Farmer began his ca-
reer as a law clerk to Associate Justice Alan Handler of the New
Jersey Supreme Court. I am sure that the two of you know each
other pretty well. Welcome.

Our next witness—and I am going to probably screw this one
up—Suzanne—I am pretty good on your first name, but it looks
like “Koplinger,” “Koplinjer”?

Ms. KOEPPLINGER. Koepplinger.
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Chairman CARPER. “Caplinger.” “Cap.” OK. Executive Director of
the Minnesota Indian Women’s Resources Center. Ms. Koepplinger
serves on a number of boards, including the American Indian Com-
munity Development Corporation as a consultant for the Office of
Victims of Crime Training and Technical Assistance Center. She is
also one of 15 national leaders selected for the 2011-12 Move to
End Violence Initiative hosted by the NoVo Foundation. Welcome.
Nice to see you.

Next, our third witness is Lisa Brunner, Program Specialist for
the National Indigenous Women’s Resource Center. Ms. Brunner
has worked in the domestic violence and sexual assault field for
over 15 years and is also Executive Director of a nonprofit organi-
zation whose work addresses violence against Native Americans
and Alaska Native women. Ms. Brunner has advocated on the
local, State, national, and international levels to raise awareness
about the violence against Native women within tribal commu-
nities, something that Senator Heitkamp has discussed with me
earlier.

The final witness is Mr. Daniel—how do you pronounce your last
name?

Mr. PAPA. Papa.

Chairman CARPER. Mr. Papa is a world history and government
teacher at Jefferson High School in Jefferson Township, New Jer-
sey. He is the director of Project Stay Gold, a student movement
to abolish modern-day slavery. Under Mr. Papa’s leadership, his
students have recently launched a new campaign called “Not on
Our Turf” to raise awareness of human trafficking surrounding the
Super Bowl, which is being held in New Jersey next year.

All right. Please proceed. Your entire testimonies will be made
part of the record, and so, Mr. Farmer, if you want to lead us off,
we will get going. Thank you. And, again, I want to especially
thank my colleagues Senator Heitkamp and Senator Chiesa for
their encouragement and recommendation of witnesses for this
hearing, which I think has just been very helpful, at least to me,
and I think to a lot of us. Thank you. Mr. Farmer.

TESTIMONY OF JOHN J. FARMER, JR.,! SENIOR VICE PRESI-
DENT AND UNIVERSITY COUNSEL, RUTGERS, THE STATE
UNIVERSITY OF NEW JERSEY

Mr. FARMER. Thank you, Mr. Chairman. I want to thank the
Committee for inviting me here today to speak about human traf-
ficking, one of the most important and significant civil and human
rights issues of our time. Human trafficking is an issue that, like
terrorism and drug trafficking, challenges both the categories we
use to think about crime and, ultimately, the very structure of law
enforcement itself.

It is also an issue that, like terrorism and drug trafficking, has
touched my career at different times and in different ways. I served
as New Jersey’s Attorney General over a decade ago when the law
enforcement community first became aware of what we now call
human trafficking on a scale that transcended local, State, and na-
tional boundaries. New Jersey conducted one of the first under-

1The prepared statement of Mr. Farmer appears in the Appendix on page 83.
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cover investigations of East European prostitution trafficking to
bars and massage parlors and cooperated in an investigation of
sweatshop labor conditions. Through these efforts, we had an early
glimpse of the international dimensions of the trafficking issue. It
was clear even then that this was an issue that defined ideological
categorization even as it defied geographical boundaries. It is a
tribute to our system that the issue has unified politicians as di-
verse in their orientation as Rep. Chris Smith of New Jersey, who
sponsored pioneering Federal human trafficking legislation in 2000,
and President Obama, who echo each other in recognition of its
evils.

Last year, Rutgers Law School in Newark, where I was serving
as Dean—I am currently on leave from that job so that I can serve
as General Counsel of the university—hosted a conference on
human trafficking. That conference, which we hosted in partner-
ship with the Bergen County Prosecutors Office and Seton Hall
Law School, was the second annual event intended to highlight the
most serious criminal law issues of our time; it followed a sympo-
sium on cyber crime in 2011. The human-trafficking symposium
brought home to me how far we have come in combating human
trafficking, but also how far we have to go. I would like to highlight
both issues in my testimony this afternoon.

First, there is no question that our States, Nation, and, to a less-
er extent, the world have come a long way in terms of both aware-
ness and action. In the 1990s, as awareness was beginning to
dawn, we were as likely to see the women who were being traf-
ficked as criminals as we were to see them as victims. To a lesser
extent, this is still an issue. But in the intervening years, as the
magnitude of the problem we face became clear, awareness has
also grown and, with it, the tools available to law enforcement to
combat the problem have multiplied. A few recent real-world exam-
ples should suffice to make the point.

Earlier this month, a prostitution ring operating out of Lake-
wood, New Jersey, was taken down. The women involved, who
were all from Mexico, were reportedly promised jobs as house
cleaners or baby sitters and lured across the border. Prior to the
recognition of trafficking as an international law enforcement
issue, the problem of prostitution in Lakewood would likely have
been seen as an issue strictly for local or county or, at best, State
law enforcement. Now, however, law enforcement has become ac-
customed to going beyond the local manifestation of criminal activ-
ity to the underlying and broader issues. The Lakewood ring, for
example, is alleged to have been part of a broader ring operating
out of New York and other surrounding States, with additional ties
to Mexico itself.

This case follows closely upon the announcement in July 2013 of
the arrests of 150 alleged traffickers and the recovery of 105 sexu-
ally trafficked children between the ages of 14 and 17 in the largest
nationwide crackdown in history. Operation Cross Country took
place in 76 cities across the country and involved the cooperative
efforts of 4,000 law enforcement officers in literally dozens of local,
State, and Federal law enforcement agencies. In my home State of
New Jersey, 70 arrests resulted, mostly in the area around Atlantic
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City. This kind of effort and cooperation was inconceivable back in
the days when we did not recognize the scope of the problem.

Such complex investigations reflect more than just growing
awareness; they also reflect substantive changes in the law and in
the structure of law enforcement. According to the Polaris Project,
some 39 States have passed anti-trafficking statutes as of August
2013. Under the leadership of Senator Chiesa, in his prior role as
Attorney General of New Jersey, our State passed a cutting-edge
anti-trafficking statute earlier this year that has been highlighted
by the Polaris Project as a model for the Nation. The New Jersey
legislation treats trafficked people as the victims that they are,
making it easier for them to expunge convictions, to seek assist-
ance, and to serve as witnesses. It builds on the existing criminal
statutes to make it easier to reach trafficking networks. Senator
Chiesa also as Attorney General created a Human Trafficking Of-
fice within the Division of Criminal Justice and issued a statewide
law enforcement directive ordering an increase in trafficking inves-
tigations and prosecutions, an increase in law enforcement train-
ing, and an increase in services available to victims.

Trafficking has also been highlighted at the national level by the
American Bar Association (ABA), which identified human traf-
ficking as its signature issue for 2012, and by the Uniform Laws
Commission, which adopted a Uniform Act on Human Trafficking
in June 2013. This uniform act was approved by the ABA at its an-
nual meeting in San Francisco in August. The adoption of a uni-
form State law will be a significant step as it will minimize the po-
tential confusion and disparate treatment of both victims and per-
petrators that could arise from differing laws in multiple jurisdic-
tions.

We have, in short, come a long way in recognizing the scope of
the trafficking problem and in aligning our laws and the structure
of law enforcement to meet the threat to human liberty and the in-
sult to human dignity posed by human trafficking. The question,
then, is what remains to be done. What are the short-term threats
and the long-term solutions? In the balance of my time, I would
like to highlight a short-term threat and three areas in which more
progress needs to occur.

The highest profile short-term threat—and a real test of the new
laws and structure of our anti-trafficking efforts—will come with
the festivities that will envelop New Jersey and New York sur-
rounding the 2014 Super Bowl. Although the numbers are debated,
experience has demonstrated that high-profile events like the
Super Bowl attract an upsurge in human-trafficking incidents. One
woman, who was enslaved as a child and now works to eradicate
child prostitution, estimated that she would be expected to have
sex with over 20 people per day during Super Bowl week. Consid-
ering the most effective ways to prepare for the Super Bowl will
be a good way to talk about next steps in combating trafficking
generally.

First, although we are on the road to having the right laws, hav-
ing the right laws is a major achievement, but it will not be suffi-
cient. The devil will lie in the details of the enforcement of those
laws.
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Second, because human trafficking is a crime that respects no
boundaries, the geographic and bureaucratic boundaries that exist
between and among law enforcement agencies themselves must be
overcome. This has become, in an age of transborder crimes like
terrorism or money laundering or illegal arms smuggling, the most
challenging issue for law enforcement. The reality is that our law
enforcement structure, with its emphasis on local police depart-
ments, augmented by statewide and Federal law enforcement, is
largely a product of an age when threats were overwhelmingly local
and isolated. The frustrations law enforcement experience, for ex-
ample, in solving unsolved homicides is largely a function of the re-
ality that law enforcement is trapped within the boundaries that
do not constrain criminals.

A new kind of structure is required to cope with this reality. I
am aware that the effectiveness of fusion centers in fighting ter-
rorism has been controversial in Washington. My own view is that
they are absolutely essential to effective law enforcement in a bor-
derless criminal environment. I have visited the centers in New
Jersey and in Las Vegas and have spoken with fusion center lead-
ers from around the country. While they are, as a group perhaps
too autonomous, they are in my view nonetheless essential, for they
bridge a critical gap. In human trafficking, as in other borderless
crimes, the scope of the conspiracies may transcend boundaries, but
the first evidence of criminal conduct is likely to occur locally. Local
reports of suspicious activity, reported to fusion centers capable of
sifting and collating the intelligence, can be essential to identifying
and interdicting the potential criminal conduct. Without fusion cen-
ters, or something like them, we have no hope of taking advantage
of the street-level acumen of the vast majority of law enforcement
officers.

This brings me to my final point of emphasis: awareness and
training. If our local law enforcement officers are not trained ade-
quately, they may not know to report suspicious precursor activity
so that the dots can be connected. The Suspicious Activity Report-
ing (SAR) initiative undertaken by the Justice Department and the
Department of Homeland Security—which I assisted in developing
by conducting roundtables in Denver, Boston, and Chicago—in
which precursor conduct and other indicators of criminal activity
are identified in training modules designed to guide discretion to-
ward objective factors such as conduct and away from inappro-
priate indicators such as race—afford a useful template that could,
in my opinion, be adapted easily to the human-trafficking context.

Finally, in my view, the suspicious activity reporting concept
must be extended beyond law enforcement to the general public.
Hotel workers, for instance, if properly trained to look for the sig-
nature conduct of human trafficking, might be in the best position
of all to report criminal activity. In New Jersey, training in human
trafficking is, in fact, being extended to the hospitality industries
in anticipation of the Super Bowl. This kind of training should
occur nationwide, in my view.

Human trafficking, like terrorism and other transborder crimes,
challenges us to adapt our laws and our government structures to
make our own borders irrelevant. Thanks to the work of Senator
Chiesa and others, we have put the right laws in place, and we
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have begun to raise awareness. A further commitment to fusion
centers and to initiatives like suspicious activity reporting will be
an important next step, in my opinion, in enabling us to eradicate
human trafficking.
Thank you again for your invitation to share my views.
Chairman CARPER. Mr. Farmer, thank you very much. Ms.
Koepplinger.

TESTIMONY OF SUZANNE KOEPPLINGER,! EXECUTIVE
DIRECTOR, MINNESOTA INDIAN WOMEN’S RESOURCE CENTER

Ms. KOEPPLINGER. Chairman Carper, Ranking Member Chiesa,
Senator Heitkamp, thank you very much. On behalf of the women
and children we serve at the Minnesota Indian Women’s Resource
Center in Minneapolis, I want to thank you for this opportunity to
bring to your attention an egregious human rights violation that is
being perpetrated against vulnerable Native American Children.

Sex trafficking of our children is a growing concern. In 2009, my
organization published the first research in the country to analyze
the scope of sexual exploitation of any demographic group. Copies
are provided to you. The Shattered Hearts report found disturbing
patterns of Native women being targeted by traffickers.

For example, of women and girls screening into direct service
programs during this study, 40 percent of the women reported
some involvement in commercial sexual exploitation, and 27 per-
cent reported activities defined as sex trafficking under the TVPA.

Our current program for Native girls is screening for risk factors
and involvement. We have found that almost three-quarters of the
girls who are coming into our program have experienced long-term
homelessness and had a family member diagnosed with mental ill-
ness and had experienced harassment, either physical or sexual vi-
olence. The same percent, 86 percent, also had a mental health di-
agnosis themselves, had child protection involvement, and 86 per-
cent had experienced exposure to the sex trade. That is no coinci-
dence.

At the 6-month followup, this program is really finding good re-
sults. About three-quarters of these girls were now getting housed
safely and receiving mental health care themselves. Our program
is the only one of its kind that is serving Native girls with a cul-
turally strength-based service. It has a wait list, and we are receiv-
ing more recommendations and referrals from law enforcement offi-
cials every week.

We continue to receive reports that Native girls are being tar-
geted for recruitment by traffickers to the oil fields of North Da-
kota and being sold in the “man camps.” One alleged incident in-
volved a 14-year-old Native girl who was reportedly sold to 40 men
in one night. One 15-year-old girl in our program has told us that
her brother’s best friend has repeatedly tried to get her up to the
man camps because, as he told her, “You can make us a lot of
money, honey.”

We also know that boys and gay, lesbian, bisexual, transgender
and questioning (GLBTQ) or our “Two Spirit” relatives are also
being perpetrated against, but we do not have any data. We recog-

1The prepared statement of Ms. Koepplinger appears in the Appendix on page 91.
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nize that they are vulnerable, and more research needs to be made
into this population.

We believe that the data we have is only a snapshot, a small por-
tion of the true numbers being trafficked for a number of reasons.
The widespread normalization of sexual violence in American In-
dian communities has numbed many youth to the point where they
minimize and rationalize what is happening to them just as domes-
tic violence victims do. Some girls are gang raped by Native Mob
or other local street gangs and live in fear of the consequences of
snitching. Methods of recruitment can involve “guerrilla pimping,”
which is essentially gang rapes and brutal beatings, or “finesse
pimping,” which is much more difficult to detect and interrupt.
This is a grooming process and has a manipulative pattern similar
to domestic violence perpetration, where the initial relationship is
loving but becomes increasingly more controlling, until the end re-
sult is the girls are caught up in a web of abuse and violence that
they cannot get out of. Drugs are often used to ensure compliance.

Most of these girls have multiple risk factors such as homeless-
ness, early sexual abuse, and parental addiction or mental illness.
Willingness to report or cooperate with law enforcement is rare due
to the lack of secure housing and the complex traumas that these
children suffer from. As they are reluctant to report to law enforce-
ment, they are not counted in the national data sets as trafficking
victims. The current requirement to make a law enforcement report
and be certified by law enforcement in order to be counted as a
trafficking victim is hindering our ability to get a true snapshot of
what the scope of the problem is.

The damage to the victims is severe in both human and economic
terms. Our 2012 research report, “Early Intervention to Avoid Sex
Trading and Trafficking of Minnesota’s Female Youth: A Benefit-
Cost Analysis,” found the quantifiable damage to a girl recruited
into sexual slavery includes traumatic brain injury, damage to re-
productive systems, and injuries from violent assaults. Mental
health issues such as Post-Traumatic Stress Disorder (PTSD) and
dissociative disorders are common. Yet we cannot quantify the
damage to a child’s spirit, to her self-esteem, to her family or her
community.

This analysis shows a definitive return on investment to the tax-
payers of Minnesota of $34 for every $1 that is invested in early
intervention and prevention services. We know what works, and we
have the evidence that it not only saves lives but saves taxpayer
dollars. It is now a matter of prioritization.

Since the publication of our Shattered Hearts report, my organi-
zation has engaged our local community and tribal partners in so-
lutions. For example, the Fond du Lac Band of Lake Superior Chip-
pewa is working to collect more data and create systemic responses
to trafficking. I have conducted multiple trainings across the coun-
try, including with the Choctaw Nation of Oklahoma and the Fort
Berthold Reservation in North Dakota. Across all systems, there is
a need for more awareness of the tactics being used by perpetrators
and for technical assistance in identifying and responding to the
crime.

Again, in North Dakota, tribal sexual assault advocates are tell-
ing us of multiple young women who are reportedly being victim-
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ized by traffickers but are too terrified to report the crime. The
Bakken oil fields are indeed a boom to the economy of the region
and have also created an explosive market for sex traffickers who
find vulnerable victims among Native American children. This pre-
sents an opportunity for the businesses that are profiting there to
step into their leadership role. There is a great need for more law
enforcement, more victim services, more awareness, and more edu-
cation. I hope that the industry will seize this opportunity to invest
in t11(1e wellness of the entire community where they now live and
work.

In Minnesota, our Human Trafficking Task Force has created a
strong multidisciplinary response. In 2011 we passed a safe harbor
bill, which recognizes juveniles sold into sex as victims of a crime
and aligns the State’s statute with the Federal TVPA. Last year,
we presented to the State legislature a model services and housing
program called “No Wrong Door,” which is the result of a com-
prehensive team approach analyzing how we can better identify
youth and get them into protective services and healing services
rather than the juvenile justice system. We were successful in se-
curing a modest amount of funding to begin that program, but we
need additional resources to fully complete the data analysis and
the training requirements that are part of the plan. And we are
collectively beginning to design more effective approaches to reduc-
ing the demand for sexually exploited children, for without the de-
mand there would be no supply.

So again I want to thank the Committee Members for their lead-
ership in holding this hearing. No person should be viewed as a
commodity. We need more resources, and we need to stop this as
a market-driven enterprise and go after the demand where it
starts.

Thank you very much.

Chairman CARPER. Thank you so much, Ms. Koepplinger.

Ms. Brunner, please proceed.

TESTIMONY OF LISA BRUNNER,! PROGRAM SPECIALIST,
NATIONAL INDIGENOUS WOMEN’S RESOURCE CENTER

Ms. BRUNNER. Boozhoo.

Chairman CARPER. Boozhoo.

Ms. BRUNNER. Thank you for the invitation to be here to the
Committee Members, thank you to Senator Heitkamp and your of-
fice reaching out with the invitation for the National Indigenous
Women’s Resource Center to be here.

Human trafficking of Native women in the United States is not
a new era of violence against Native women but, rather, the con-
tinuation of a lengthy historical one with the colonization of Amer-
ica through wars, forced removal from their homelands to reserva-
tions, boarding schools, and forced urban relocation. Domestic
human trafficking in the United States has a longstanding history.

Native women experience violent victimization at a higher rate
than any other U.S. population. Congressional findings are that
Native American and Alaska Native women are raped 34.1 percent,
more than 1 in 3, will be raped in their lifetime; 64 percent, more

1The prepared statement of Ms. Brunner appears in the Appendix on page 409.
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than 6 in 10, will be physically assaulted. Native women are
stalked more than twice the rate of other women. Native women
are murdered at more than 10 times the national average of the
United States. Non-Indians commit 88 percent of the violent crimes
against Native women.

Given the above statistical data and the historical roots of vio-
lence against Native women, the level of human trafficking given
the sparse data collected can only equate to the current epidemic
levels we face within our tribal communities and nations.

As an enrolled member of the White Earth Ojibwe Nation in
Minnesota, I live, work, and raise my children on my reservation.
I have worked for over 15 years addressing domestic violence and
sexual assault of Native women and have witnessed and heard
countless stories of human trafficking occurring to the point that
we have girls as young as 12 years old who are victims. With the
introduction of heroin, we now have an epidemic of the same age
group, and women who are trafficked now have heroin needles in
their arms. Native women and girls are sold for $20 worth of her-
oin.

We have mothers who call local county sheriff departments re-
porting their daughters missing only to be told, “We have better
things to do with our time,” or, “Why don’t you be a mother and
know where the hell your daughter is.”

It is difficult, given the jurisdictional complexity of the 566 feder-
ally recognized tribes in the country with non-Public Law 280, Pub-
lic Law 280, 638 Contract, Land Claim Settlement States, Okla-
homa’s checkerboard, and Alaska Native villages. To add to the
complexity, if the perpetrator is non-Native, then the tribes and
Alaska villages do not have criminal jurisdiction.

With the recent wide-range impact of extractive industries such
as oil fracking and pipelines is predatory economics at its worse for
the Fort Berthold Nation in North Dakota and Fort Peck Reserva-
tion in Montana. With the fracking of the Bakken formation comes
“man camps.” The victim advocates responding to calls for service
on Fort Berthold said there has been a doubling and tripling of
numbers of sexual assaults, domestic violence, and human-traf-
ficking incidents since 2008.

The multiple layers of issues that have come to the forefront are
the lack of documentation of these man camps. Emergency services
often cannot find their locations, and since they are located in iso-
lated and desolate areas, there often are no cell phone services
available. There are two types of man camps: documented and un-
documented. Undocumented camps are often 50 to 100 trailers that
a rancher or farmer has set up on his land to rent out and make
money. These undocumented camps present a special problem for
emergency services and organizations since they do not exist on a
map or have addresses.

The other issue involved with the man camps in Fort Berthold
is lack of monitoring and registration of sex offenders whether they
are in documented or undocumented man camps that pose a seri-
ous threat to the safety of women and children in the area.

In Montana, the Bakken oil boom has impacted the largest res-
ervation, Fort Peck, and residing counties have experienced both a
population and crime explosion.
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The majority of employees from the oil rigs are not from Fort
Peck tribes or Roosevelt County or even from Montana. There have
been documented increases in drug use and human trafficking,
theft, alcohol-related incidents, and assaults within the last year.
Law enforcement response, tribal domestic violence/sexual assault
services, and medical responses to these crimes have tripled in the
last year.

Within northeastern Montana there are currently three man
camps with several more only 70 miles away in the neighboring
State of North Dakota. Many tribal advocates have responded to
victims that have been trafficked at the man camps often preying
on young Native women. Groups of men from the man camps use
free access to drugs and alcohol as a method of coercion for young
Native women to “get in the car” and go party. This has resulted
in 11 young Native women ranging from the ages of 16 to 21 years
of age reporting rape, gang rape, and other sex acts. The majority
of these victims are afraid to report due to fear and shame.

The Fort Peck Tribes Sex Offender Registration and Notification
Act (SORNA) program reports that 1 year ago there were 48 reg-
istered sex offenders. Now there are over 600 registered sex offend-
ers. The struggle has been that non-Native sex offenders do not
recognize the tribal jurisdiction and feel they do not have to report
to the tribal SORNA program. However, the U.S. Marshals and
other law enforcement agencies have assisted in gaining registra-
tion of known sex offenders on the tribal registry.

Another aspect of the domestic human-trafficking issues in the
United States and Tribal Nations is the U.S. Adoption Industry. An
article in Indian Country Today titled “Trafficking of Native Chil-
dren: The Seamy Underbelly of the U.S. Adoption Industry,” brings
to light the practice of selling Indian infants and children to the
highest bidder which brings in revenue for lawyers from $25,000 to
$100,000 per child. In this article, it is stated that in 2012, 50 Na-
tive children were adopted out from North Dakota to South Caro-
lina. These adoptions are done without the tribes’ knowledge or
consent or that of the biological fathers.

To really gain insight to domestic human trafficking in the
United States, one must examine the many sectors in which this
is facilitated, whether it be extractive industries, pimps, gangs, car-
tels, family members, or lawyers working in the adoption industry.
Many different avenues must be examined and taken into account
to fully understand what leads to this epidemic of human traf-
ficking that not only impacts Tribal Nations and Alaska villages
but all citizens of this country.

I am a program specialist with the National Indigenous Women’s
Resource Center. Our role as an organization is to serve as a Na-
tional Indian Resource Center that provides technical assistance
and training, resource development, policy development, research
activity, and public awareness that also seeks to enhance Native
American and Alaska Native tribes, Native Hawaiians, Tribal and
Native Hawaiian organizations to respond to the violence against
Native women.

Thank you for your time.

Chairman CARPER. Thank you for your time, and thank you for
just terrific testimony. Compelling testimony.
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Mr. Papa, welcome.

TESTIMONY OF DANIEL PAPA,! DIRECTOR, PROJECT STAY
GOLD

Mr. PaPA. Good afternoon. I would like to thank the Committee
for this opportunity to share the great work that my students have
done, and I especially would like to thank Senator Chiesa for his
commitment to fighting human trafficking and also his support of
the modern-day student abolitionist movement.

As we gather here today, we have heard the statistics: 27 million
slaves on Earth, more slaves than ever before, 100,000 people traf-
ficked throughout the United States. In the face of this global cri-
sis, my students have proposed a solution, and I believe that today
is also about a day of solutions and a day of collaboration.

I believe that a solution to human trafficking within our country
is inside our classrooms. I am proud to represent the great work
that the students have done in my school.

The journey begins in October 2010. I was teaching about the in-
troduction of slavery in America’s past, and while teaching that, I
made a connection to modern-day slavery. I have observed as a
teacher that young people have a sensitivity to injustice.

As I have taught issues of injustice in the past throughout his-
tory, whether it has been the Holocaust, whether it has been slav-
ery, I have noticed a different level of engagement in the room.
Young people have a sensitivity, and that sensitivity to injustice
has fueled Project Stay Gold.

While I made the connection, I had a student come to me and
say, “Mr. Papa, we have to do something about this.” With that,
we had 35 students sign up, and we organized an awareness cam-
paign inside of our school. The 35 students created a PowerPoint
lesson, and they went into the sixth, seventh, and eighth grade so-
cial studies classrooms, and they taught a lesson on modern-day
slavery and human trafficking. They created posters and posted
them around the school. They made announcements on the morn-
ing announcements. They sold wristbands that say “Abolitionist”
on it. The first day that we actually had the wristbands, we sold
400 wristbands in 24 hours.

We had teachers coming up to us from all around the school say-
ing, “What are these posters about? What are these kids talking
about? What is this issue?” Our young people are educating the
educated. It was an unbelievable experience.

The students were so moved by the experience of sharing and ex-
posing this crime. They came to me and they said, “Mr. Papa, we
have to do more. What more can we do?” And so with that, we
launched the website, ProjectStayGold.org. We created videos
where the students spoke to the issue and they raised awareness.
They used statistics, and so on, that they have learned and we
launched these videos. And through that, the students were invited
to many different events. They presented 2 years in a row at Na-
tional Human Trafficking Awareness Day in Trenton, New Jersey,
at our State Capitol, and that is where we met Senator Chiesa. The
students also presented at the Department of Health and Human

1The prepared statement of Mr. Papa appears in the Appendix on page 412.
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Services Awareness Day in New York City. They have presented at
colleges, universities, public libraries, churches, and other commu-
nities.

With the Super Bowl coming to our State, students have
launched a campaign called “Not on Our Turf” (students for a traf-
fic-free Super Bowl). They have launched a website. They have cre-
ated a video, and they have taken to social media as well.

Part of their vision is they have also organized a student summit
on October 15 at Caldwell College in New Jersey, where they have
invited students from all over the State to come, not only to learn
the issue, but they are going to give students action kits and action
packs that they can go back to their school and launch an aware-
ness campaign with the Super Bowl coming to our State.

One of our students has initiated a petition on Change.org. He
initiated it 3 weeks ago, and within 3 weeks he has 4,000 signa-
tures calling for the National Football League (NFL) host com-
mittee, the Super Bowl host committee, to address the issue of
human trafficking. And also part of their vision for Not on Our
Turf Super Bowl Campaign is to create public service announce-
ments that could be on radio and also on cable TV, where they will
speak to the issue and raise public awareness.

I also want to mention that part of what our students are doing,
it is not just awareness. Educating young people is prevention, and
what we have seen, actually our students have gone out into other
schools, they have gone to other middle schools and high schools,
and they have taught lessons to others, and others schools are now
joining in this effort. And what we have found is that, as young
Feople educate young people, this is a solution. This is part of a so-
ution.

There are three ways that I believe the Federal Government and
State and local governments can partner with schools and with
young people.

First, as we have mentioned already today, I believe that Fed-
eral, State, and local governments could work with the Depart-
ments of Education on bringing more of an awareness to the way
harassment, intimidation, and bullying education has come into the
schools, education regarding human trafficking.

I also believe that, grants could be offered to student movements
who meet certain criteria to bring attention and awareness to
human trafficking.

And I just also believe that government supporting the move-
ments of young people is a very powerful step toward prevention
as well.

Thank you.

Chairman CARPER. That is pretty amazing work that you are
doing there, Mr. Papa.

Mr. PAPA. Thank you.

Chairman CARPER. Thank you.

On the first panel that presented, I asked each of the witnesses
to talk about underlying causes. And we talk a lot about symptoms,
but underlying causes, I am going to ask each of you to take a shot
at that, and we will start with you, Mr. Papa. Speak to us about
underlying causes and how we might address this huge problem by
going after underlying causes. And just be fairly brief, if you would.
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Mr. PAPA. Sure, absolutely. Thank you. My students have identi-
fied one underlying cause, and that is the acceptance of “pimp cul-
ture” in America, the idea that a Grammy was awarded to a song
called P-I-M-P, Pimp; the fact that MTV has a show called “Pimp
My Ride.” My students have identified a “pimp” as a modern-day
slave owner. And I believe that if we could educate America’s youth
of what a pimp really is, that could be a No. 1 step toward preven-
tion.

Chairman CARPER. That is a great point. Thank you.

Ms. BRUNNER. Thank you. No. 1 would be poverty. Human traf-
fickers prey on the vulnerable, and the vulnerable are in poverty.

The other is the lack of education, understanding that this is for
all involved, whether it be the community members themselves,
victim advocates, law enforcement, court personnel, judges, and
schools to raise that awareness.

The other is drugs and alcohol because this ties hand in hand
with that. Drugs and alcohol are used in order to entice victims
and the fact that our women are being sold for $20 worth of heroin
on our reservation where others it may be meth, that is significant,
so addressing that issue also.

The other is there needs to be more training for law enforcement.
When we look at our tribal law enforcement, we look at the com-
plexities of our jurisdictions—you listening earlier to DHS’ re-
sponse and to the other lady that was sitting in this seat, they are
talking about, special attorneys and you are talking about Federal.
Well, when you look at the 566 federally recognized tribes in the
country, the majority are Public Law 280, which is not Federal ju-
risdiction. That is State and counties. So the Federal Law Enforce-
ment Training Center (FLETC), through DHS, they created the Do-
mestic Violence Indian Country Training Program, which is not
currently being delivered. Currently what is being taught at the
Bureau of Indian Affairs (BIA) in Artesia, New Mexico, training
our law enforcement, is to do dual arrest. This was done September
2 by Sergeant Greenwood at the BIA, but this is what they are
doing. They are teaching dual arrest, which is setting us back 20,
30 years. And if this is what the capacity is for the training for law
enforcement in order to respond to a massive epidemic, which 6 in
10 of us are going to be victims of, how are they supposed to be
responding and educated on sex trafficking that is going unnoticed?
They do not know what to look for.

Then funding to support victims; there needs to be more help and
support. Thank you.

Chairman CARPER. Thank you so much. Ms. Koepplinger.

Ms. KOEPPLINGER. I would agree with what has been said, and
to carry out a little bit what Mr. Papa said, it is the
hypersexualization of our culture which tells young girls that their
only value is in their sexuality and how attractive they are. I
mean, selling Halloween costumes to 9-year-old girls that make
them look, like they—how they should not look. That is one part
of it, I think.

And I think until there is a real honest dialogue about a culture
of impunity—sex trafficking is part of a systemic exploitation of
those who have the least power; which tend to be women and chil-
dren who are not Caucasian more often than not, although not ex-
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clusively. It has similar dynamics to domestic violence, rape, sexual
assault. It is a culture of impunity that has largely identified fe-
males as commodities or property. And until we have an honest
dialogue about that, I do not think we are going to make any big
headway.

Chairman CARPER. Thank you, ma’am. Mr. Farmer.

Mr. FARMER. I would agree with what Suzanne said and note
that trafficking has many faces, and there are many causes. It is
a very complex phenomenon. But what they have in common, in
my view anyway, is where there is an erosion of sustaining social
institutions whether it be the collapse of the Soviet Union, even
that caused a vacuum that the Russian organized crime filled—or
the collapse of the family in parts of America where you have teen-
agers running away from home and being victimized.

So my experience in law enforcement is that crime fills vacuums,
and when there is a social vacuum created of whatever kind, crime
is going to fill it. And in this context, it is filling it with our most
vulnerable people.

Chairman CARPER. OK. Thank you. My next question goes back
to actually a word, one of the words that was used by, I think, our
judge a little bit earlier, and maybe a word that has been used by
one of our witnesses here. Remember the judge mentioned—I think
it was the judge who said there are three P’s she went through,
and then I think she mentioned a fourth one—partnership. I be-
lieve it was the judge who said that. And I heard the word “collabo-
ration,” and I think—was that you, Ms. Brunner?

Whenever I run into people who have been married a long time,
I ask them, “What is the secret for being married a long time, 40,
50, 60 years?” And the best answer I have ever gotten is the two
C’s: communicate and compromise. And that is also the secret for
a vibrant democracy: communicate and compromise. I think if we
are going to be successful here on this front, there has to be a third
C, and that C would be collaboration. Collaboration.

And as I said earlier, after Senator McCain had spoken and
asked a question or two, I mentioned this is an all-hands-on-deck
{,)irlne, and that there is a shared partnership and a shared responsi-

ility.

Let me ask you to focus on the Federal piece of that. Our role
in this collaboration our role in this partnership And just speak
very briefly, and then I am going to yield to my colleagues. Mr.
Farmer.

Mr. FARMER. Well, I agree with the witness on the first panel
who indicated that the Federal cooperation has been better in this
context than in some others. I have been a Federal prosecutor and
I have been in State law enforcement, also. And there is a tendency
among Federal law enforcement to overlook the value of State and
local law enforcement and to view themselves as sort of the be-all
and the end-all.

I think that has improved since I was in office. 9/11 helped im-
prove that. But it is still there, and really the intelligence on the
ground is so important, especially in the context of human traf-
ficking. So entities like fusion centers I think can play a vital role
in bridging the gap that exists between Federal and State and local
law enforcement.



47

Chairman CARPER. Thank you. Ms. Koepplinger and I would ask
you to be brief, if you would, please.

Ms. KOEPPLINGER. I think one of the key things is that the Fed-
eral law is really framed as a law enforcement problem, but this
is a human rights problem, and we really need to understand the
role of the advocates and the NGO’s on the ground who are serving
the victims and how they can be helpful and how their work can
help identify more victims and serve more victims. The data sets
will never be complete if we do not allow the front-line advocates
to determine who is a victim of human trafficking.

Chairman CARPER. Thank you. Ms. Brunner.

Ms. BRUNNER. Real quick, I would like to see the development
of a Human Trafficking in Indian Country Task Force that is inclu-
sive of all Federal, State, local, but also the NGO’s and the advo-
cates that are on the ground. Often we have a lot of Federal people
with good intentions but who have no understanding of what we
deal with in Indian country. They speak very little to that.

So if we could have a little bit more dialogue with that, I would
appreciate it. Thank you.

Chairman CARPER. Thank you, ma’am. Mr. Papa.

Mr. PApPA. If the average age of entry into human trafficking in
the United States is between the ages of 12 to 14, what better ad-
vocates are there than their peers who are middle school and high
school age. So I think that if the Federal Government was able to
support, through the Department of Education, a nationwide edu-
cational program brought to the school system, that would be an
excellent step.

Chairman CARPER. Senator Heitkamp, that reminds me of that
truth campaign, doesn’t it? Just a little bit of that truth campaign
on the American Legacy Foundation, which you helped create, was
all about.

All right. Senator Chiesa, please.

Senator CHIESA. Thank you, Mr. Chairman.

Chairman CARPER. And this will probably be the last round of
questions, but go ahead, if you will. We will go at least 7 minutes.

Senator CHIESA. Thanks to all of you for being here, and thanks
for sharing your expertise. But, most importantly, thanks for shar-
ing your passion on this issue. All of you have spoken with great
passion about it because you have seen yourselves the impact it
has on the people that are devastated by it, so thank you.

I do want to thank in particular my friends from New Jersey:

Dean Farmer, who has distinguished himself at every level of
public service in New Jersey, as a line prosecutor, as the Attorney
General, as a senior aide to the Governor, and now as the dean of
our law school, jumping in to help Rutgers when they asked him
to go over and be their in-house lawyer as they get through some
struggles there. So thank you for being here.

And Mr. Papa, whom I have now known for a little less than 2
years, but whose students really had a big impact on me. I had
done cases, and I had talked about it, but I watched young stu-
dents talk about the issue of human trafficking with such passion
and such creativity, I thought it really moved me, and it really
helped me, helped focus me on the importance of spending my time
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and my energy as Attorney General and doing everything I could
to combat it, so thank you.

Dean, you talked earlier about the SARs and the role they can
play. Can you talk a little bit about how you—I know you talked
in panels that you sat on and things that you had done maybe in
an academic setting. But talk about the role they played when you
were—when I think of those, I think of those in financial crimes,
in that context. Talk a little bit about how you have seen—in your
own mind, how that has evolved into a tool that we should be using
in this area of human trafficking.

Mr. FARMER. The thinking behind suspicious activity reporting is
that you do, to some extent, academic studies of criminal conduct,
and from those studies you extract objective factors that people can
look for to identify precursor conduct that leads to crime. And then
the object is to train people so that they can spot those indicators,
notify law enforcement, notify the Federal law enforcement, or
State or local, whatever the appropriate level is, and at that point
it gets filtered up through the fusion centers and it gets pro-
liferated through the government. And it is a way to bridge the gap
between the different levels of government, and what it provides is
a template that can be exported from the context of terrorism to
other contexts, and there is no more important one that it can be
exported to really than human trafficking.

Senator CHIESA. And you talked a little bit about making sure
that our boots on the ground, the people you described as having
the best instincts to recognize these cases. And one of the things
that we talked about in New Jersey was to better prepare our law
enforcement personnel. They have great instincts. They have great
commitment. What I thought we had not done, I had not done a
good enough job on was explaining to them that it is OK to take
a longer look; it is OK to drill down a little bit further.

Can you tell us your thoughts on that? Do you think that is a
worthwhile way for our law enforcement community to be trying to
eradicate this crime?

Mr. FARMER. Absolutely. And, the tremendous pressure on local
law enforcement is to solve the crime that exists today, and that
discourages the longer look. And so raising awareness that there
is a longer look to take I think is critical in dealing with State and
local law enforcement.

So once they know there is a bigger problem, as we found with
what turned into the undercover investigation of the East Euro-
pean trafficking in bars and massage parlors, it started as just a
prostitution case, and then it grew. And we realized it was a much
bigger problem. And once they are alerted to that, better investiga-
tions will follow.

Senator CHIESA. Thank you. As the son of a retired school teach-
er, Mr. Papa, I cannot say that does not influence my respect and
my admiration for all that you are doing. I have had four or five
chances to sit face to face with your students and talk about this
issue, and their level of comprehension astounds me.

You talked about some of the cultural things that you are seeing.
Talk to us very candidly about the way those things are talked
about in your classroom, not just by the leaders who are involved
in the programs that you are pursuing that are so terrific, but
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maybe some of the kids who would be more apt to find themselves
in this situation because they do not have either a familiar support
network or they do not feel part of a group at this school.

You hear these conversations every day, whether it is in the hall-
ways or in the classrooms. Talk a little bit more about that and
how you think that is a sign that we have become desensitized to
the things that can lead us to the spot we find where people are
enslaved.

Mr. PapA. T will never forget my second year teaching. I had a
girl come into the classroom, and she had a shiner. She had a black
eye. We obviously took the proper steps and called the Division of
Youth and Family Service (DYFS) and so on.

A few weeks later, I noticed she was not in my classroom. She
was not there for a few days. A few days turned into a week or two.
And I asked one of her friends where she was, and she told me that
she ran away because she could not take her dad hitting her any
longer. And she was in eighth grade, and she ran away to Pennsyl-
vania.

So I think that it is systemic in, I think, every school throughout
the country. And the one thing that I have seen, though, is I have
seen the ability for young people to reach out to other young people
within schools who are hurting like a girl like that.

Senator CHIESA. And that is the thing I would like you to give
us a little bit more information on. Your students are now going
out to other schools and educating other students.

Mr. PAPA. Right.

Senator CHIESA. And I think that is a great thing to be doing.
Can you tell us about some of the reactions you are having from
both the students and the teachers at the other schools that you
are going to when you talk about human trafficking?

Mr. PAPA. I do not know if this is surprising or not, but from
teachers, there is a lot of skepticism, and the students are coming
back, and they are saying, even students who are wearing the
wristbands, they have initiated conversations with parents or fam-
ily members, and the parents or family members say, “What are
you talking about? This does not exist. This is not true.”

So it seems as if the students are really on the front lines of even
trying to convince adult communities. As Mr. Farmer mentioned,
when we did an awareness night at our school back in January, we
had two police officers from our town come. And afterwards they
came up to us, and they said, “We had no idea that this even ex-
iste}(ll. We did not know anything about this until we came here to-
night.”

So I think the reaction is pretty shocking. The main reaction,
though, which is the reaction of success, is the ability for a young
person to communicate to another young person. And I think, the
most important step in education is not what we learn, but it is
what we do with what we learn. And if our young people are able
to educate their peers and teach them that it is not enough just
to know, but it is more than that; it is about doing something with
what you know, starting a campaign, starting a Twitter account,
starting a Facebook account, and really getting the word out. I
think that is the biggest key.

Senator CHIESA. Thank you very much.
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Thank you, Mr. Chairman.

Chairman CARPER. You bet. Senator Heitkamp.

Senator HEITKAMP. You all are just excellent, and you have just
done such great work in this area, and you really have put a
human face on this problem. I think the last panel was all about
kind of the bureaucratic response, assuming everyone knew. But
you are at that level where you are dealing every day with victims,
and you are dealing every day with this problem, and looking at
it from a systemic, long-term view, because this is not going to
change overnight. This is a problem that has been with us since
the beginning of humanity. And it is something that I think we
thought we eradicated, kind of like eradicating smallpox or polio,
and then all of a sudden it comes back because we lose focus and
we lose attention and we think it is OK, because it is not us, be-
cause it is their kids not our kids, because it is those people and
not all of us.

And so we are all in this together, and just from every one of
you, I just feel a lot more optimistic than I did before I got here
knowing that you are out there thinking about it, thinking about
it in fusion centers and how you are going to look at jurisdictional
challenges, thinking about how you are going to educate kids and
not let them be victims, and then thinking about the special needs
of very vulnerable populations.

Dean Farmer, if you think jurisdiction is complicated between
you and New York City, you try and figure it out in Indian country
and a large land-based Indian center.

I want to raise another symptom of this problem—especially in
Indian country, and I would like both of you to respond to an obser-
vation that I have, which is, as we look at the high rate of suicide,
young teenage suicide, on the reservations and really off the res-
ervations within our Native people population, how much of that
do you think is related to abuse, neglect, trafficking?

Ms. KOEPPLINGER. Well, I do not have any good data, but I think
that there is a very strong correlation. We see extraordinarily high
rates of child abuse in many of our families. That historic trauma,
multi-generational trauma that so many families experience has
not really been unpacked, and until we understand how to heal
whole families, we are going to continue to struggle with this.

I think the suicide rate is absolutely linked with alcohol and
drug addiction and mental illness, and those in many cases are an
offshoot of early sexual trauma that has not been dealt with and
the child has not had a chance to heal. So I think there is a strong
correlation.

Ms. BRUNNER. I would agree with Suzanne. I would say a major-
ity of the suicides of our children is due to violence, due to child
abuse, due to drugs and alcohol.

Just last year, we had a 14-year-old girl hang herself because she
was raped. A month later, we had another 14-year-old hang himself
with a shoestring on a bathroom doorknob. And then the following
month, we had a 19-year-old girl found hanging 3 days from a tree
who was 12 weeks pregnant. The level of suicide is at epidemic lev-
els, and we really do need to look at the level of the violence that
is being perpetuated and which our children are trying to navigate.
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Senator HEITKAMP. If we could give the United States Govern-
ment’s effort a grade in this area, I guess my question is: What
grade would you give us? And I will start with you, Dean Farmer.

Mr. FARMER. Why can’t you just start with the teacher at the
other end? [Laughter.]

Senator HEITKAMP. He is used to this.

Mr. FARMER. Well, I am an easy grader. I would say a B-plus.
I think the level of awareness has risen. The effort is there. The
coordination could be better.

Ms. KOEPPLINGER. So is this a grade on its work in Indian coun-
try or——

Senator HEITKAMP. Well, both.

Ms. KOEPPLINGER. C-minus, maybe. I mean, I am encouraged. I
am seeing progress. But there is still a lot of work to be done, par-
ticularly with——

Senator HEITKAMP. And just for maybe some of the folks who are
not as familiar with Indian jurisdiction, the Federal Government
has a unique relationship, whether it is the trust and treaty rela-
tionship or whether it is primacy in jurisdiction. And you both
raised the specter of the problems that we have right now in Fort
Berthold. We could use five FBI agents in Fort Berthold right now.
We have 3,000 pending criminal cases in tribal court. A vast major-
ity of those cases are drug related. But we know we have these on-
going problems. So just so we know that what we are grading here
is a different jurisdictional challenge. Lisa.

Ms. BRUNNER. I would have to say on a national level a C, just
because it was only a few years ago that Suzanne and I, with her
invitation, were at HHS talking with their human trafficking divi-
sion where the funding that was available was not available to ad-
dress domestic, it was only international. So to see the change oc-
curring is good.

For Indian country, I give it a D just simply because of the juris-
dictional issues, the lack of funding coming into Indian country, the
lack of education and awareness and training for law enforcement,
and building those collaborative relationships that are necessary
between tribal, State, and Federal agencies to have a united front
to address this issue.

Thank you.

Senator HEITKAMP. Thank you. Mr. Papa.

Mr. PapA. From my perspective, I would say a B. I think that
even what we are doing here today, the fact that President Obama
has made speeches about it, there has been such a greater atten-
tion brought, as I have seen even over the last 3 years from the
Federal Government as I followed it.

However, I really believe very strongly that there needs to be far
more outreach into the school systems in order to prevent and edu-
cate young people of their risk factors and the warning signs, espe-
cially from Departments of Education, at the Federal and State
level as well.

Senator HEITKAMP. I just have a few minutes, and I just want
to make a comment about victimization and about the work that
we have done over the years dealing with victims. It is not easy
for victims to come forward. It is not easy for victims to talk about
their victimization. It is not easy because there is a lot of shame,
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especially in Indian country with young girls who may have used
drugs and alcohol and ended up in a very bad situation.

And so we need to be more concerned about how we deal with
victims so that they know that there is justice for them, regardless
of what their behaviors were. And I think there is a lot of blaming
that goes on, and we need to step back and spend some time talk-
ing about how we are going to deal with this problem from a holis-
tic standpoint.

I just thank you all for putting a very human face on this and
some great expertise. I think you gave us some great ideas.

Chairman CARPER. Amen. Senator Heitkamp, I just mentioned to
Senator Chiesa, the two of you came up with this idea, and I really
did not know fully what to expect. This has been a terrific hearing.
We have had great witnesses. I thank you both for recommending
several people to testify and for really providing leadership. Al-
though you are both fairly junior in the U.S. Senate, you have real-
ly provided great leadership on this point.

I have said, Senator Chiesa, in the first panel, we gave the first
panel a chance to make brief closing statements. I am going to ask
Senator Chiesa to make a very brief closing statement. I am going
to ask you if you would make just a very brief closing statement
after Jeff, and then we will wrap it up. Thank you.

Senator CHIESA. Thank you, Mr. Chairman.

It is hard to believe we are talking about people as property in
2013, but we are. But I think it is encouraging that, thanks to the
Chairman’s leadership and people like Senator Heitkamp, we are
able to talk about it at the highest levels of government so that we
bring attention to it—in our schools, in our communities, every-
where that we can.

So I really appreciate the passion that all of you brought to this
issue today. I really appreciate the chance, Mr. Chairman, to talk
about this issue today. And I hope that we will continue to talk
about it and that everybody who is sitting in our chairs will con-
tinue to listen so that we can make sure that people understand
it is out there and that we are using every resource we can and
considering every community. I come from a prosecutor’s mentality
because that is where I worked. From a victim’s perspective as
well. All of these perspectives are really important so that we get
to a solution that addresses all of it, eradicating it, deterring it,
and returning some quality of life to the victims.

So thank you.

Chairman CARPER. Thank you. Senator Heitkamp.

Senator HEITKAMP. I am reminded of a story of a gentleman that
I used to work with in North Dakota. He was around the juvenile
justice system in North Dakota, and he did a series of meetings
across the State, and everywhere he went he got a lot of sugges-
tions, and a lot of times he was told what he could not do. And they
would say, “You cannot do this, and you cannot do that, and you
cannot do this, and you cannot do that.” And at the end of one of
these meetings, an elder lady came up to him—actually, it was on
the reservation—and she said, “Mr. Lick, what you cannot do ...”
And he thought, “One more.” And she said, “You cannot give up.”

And we cannot give up on these victims. We are better than that
as a country. We are better than that as a people. We are better
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}:‘han that in our humanity. And we will lose ground if we lose
ocus.

And so human slavery has never been OK. It will not be OK on
our watch. And so I want to thank the great Senator from New
Jersey and the Senator from Delaware for their allowing me to be
part of this important hearing, and thank you all again for putting
a very human face on this problem.

Chairman CARPER. Well, again, I want to thank our witnesses.
Just a wonderful panel. And thank you for your heart and thank
you for your conviction and for your steadfast determination to
make sure we do not ignore these problems, that we say something,
say something constructive, and keep saying it until we deal even
more effectively with this problem.

A special thanks to Senators Heitkamp and Chiesa. We would
not be here but for your encouragement.

But, last, as my colleagues know, every Wednesday there is a
prayer breakfast. Imagine this, Democrat and Republican Senators
gather at a prayer breakfast. We read the Scripture together. We
pray together. We even sing a hymn every now and then. I usually
do not get to go because they do it fairly early on Wednesday morn-
ings, and I am usually on a train trying to get here. But they asked
me to speak last Wednesday, and one of the things I mentioned
was how should our faith guide us in what we do. And the Golden
Rule just rings loud and clear here for me, and it probably does for
you as well.

The other thing I mentioned was: what is the role of govern-
ment? Whatever the problem or issue that we are facing, what is
the role of government? And I oftentimes rely on the words of
Abraham Lincoln, who said a lot of memorable things, but he used
to say, “The role of government is to do for the people what they
cannot do for themselves.”

There is a role here for the Federal Government, and there may
well be a role for this Committee. It is Homeland Security and Gov-
ernmental Affairs. Long before it was Homeland Security, it was
Governmental Affairs. And we have broad investigative powers into
the whole range of the Federal Government, and we use those not
just in a “gotcha” kind of mode, but in a way to see how we can
foster collaboration, how we can foster greater partnership, how we
can realize what is the role of government, not just Federal, not
just State, not just local, not just law enforcement, not just non-
profits, the faith community, what is the role of all the families,
our families. There is a shared responsibility, and this is an all-
hands-on-deck moment.

I am encouraged, having certainly reminded us that we have a
problem here, to also realize there are a lot of things that are work-
ing that we ought to be doing more of, and I am more encouraged
that we just might do that.

All right. With that having been said, again, Senator Chiesa,
Senator Heitkamp, and to all of our witnesses, thank you so much.

Thank you. The hearing record will remain open for 15 days—
that is until October 8, my sister’s birthday—at 5 p.m. for the sub-
mission of statements and questions for the record.

With that, this hearing is adjourned. Thank you so much.

[Whereupon, at 5:17 p.m., the Committee was adjourned.]






APPENDIX

Opening Statement of Chairman Thomas R. Carper
Combating Human Trafficking: Federal, State, and Local Perspectives
September 23, 2013

As prepared for delivery:

Id like to begin by thanking Senator Heitkamp and Senator Chiesa for asking us to hold this
hearing today to bring some needed attention to the issue of human trafficking.

Human trafficking has been described as modern-day slavery. This is because its victims are
forced to work, including as prostitutes or in sweatshops, against their will. Trafficking victims
may not be physically imprisoned, but they are trapped in often hellish conditions through
physical or mental coercion that makes escape impossible, or at least seem impossible.

It’s easy to think of human trafficking as something that happens somewhere else — in countries
far away from ours that are suffering through war and poverty. Sadly, human trafficking is a real
and growing problem all over the world, including here at home. And it can be invisible unless
officials and citizens alike are trained to recognize the tell-tale signs.

By some measures human trafficking is the second most significant criminal enterprise in the
world, generating an estimated $32 billion in revenue. That is simply stunning. The statistics for
one type of human trafficking, prostitution, are particularly shocking. I'm told that, every year,
more than 100,000 children in the United States are forced into prostitution. The average age of
entry into prostitution is 13 years old. In fact, I understand that there have been reports of
teenage girls forced to work as prostitutes by gangs and literally branded with tattoos to mark
them as property.

While the word ‘trafficking’ sounds like a crime that involves moving people, the truth is that
human trafficking doesn’t necessarily involve victims smuggled in from other countries —or even
other states. Human traffickers prey on vulnerable people in our own communities. While some
victims are undocumented immigrants, many are teenage runaways or other vulnerable
individuals born and raised in the United States.

Just last year, in Wilmington, Delaware, a man was found guilty of forcing a 15 year old girl to
work for him as a prostitute. And just last month, the FBI conducted a three-day operation in 76
cities that led to the rescue of 105 children who had been trafficked into the commercial sex
trade. Two of the children were found in the Philadelphia suburbs.

This issue reminds me of a passage from the Book of Matthew in the Bible (Matthew 25:31),
when Jesus describes how God looks on those who perform acts of kindness for the
disadvantaged by saying ‘in as much as you did it to one of the least of my brothers, you did it to
me.” These vulnerable people being preyed on by human traffickers are clearly ‘the least of my
brothers,” and I believe that we have a moral responsibility to make sure that they are being
protected.

(55)
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I am ajways looking to understand the underlying causes of things, so that we are not just
focusing on treating the symptoms. In the case of human trafficking, I am hoping that our
witnesses today can help us to better understand three key things. First, we need to know what
drives human trafficking so we can be more effective at stopping it. Second, we need to get
better at identifying victims so we can more successfully intervene and remove them from this
terrible situation. Lastly, we need better identify potential victims of trafficking so that we can
intervene before they’re ensnared and offer them effective treatment or services before they fall
prey.

Today, we have two panels of witnesses who can help us understand the current efforts
underway at the federal, state, local, and tribal level to attack human trafficking head on. On our
first panel, we have four senior witnesses from the Departments of Justice and Homeland
Security who will speak to how the federal government has made human trafficking a priority foi
law enforcement, and hopefully address some of the underlying causes. On our second panel, we
have four witnesses who will speak to how human trafficking impacts our communities, and how
state and local officials-—and even school children—are tackling this problem. Senator Chiesa, [
understand that you are pinch hitting for Dr. Coburn today. Thanks again to you and Senator
Heitkamp for bringing this important issue to our attention.

fididi
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Opening Statement of Senator Jeffrey S. Chiesa
U.S. Senate Committee on Homeland Security and Governmental Affairs
Hearing: “Combatting Human Trafficking: Federal, State, and Local Perspectives”
September 23, 2013

Thank you, Mr, Chairman. | want to begin by thanking you, Mr. Chairman, for convening this
hearing. {also want to commend your {eadership, not just of this Committee, but also on the
issue of human trafficking. Human trafficking ~ more accurately called modern day slavery —is a
plague on our Nation and on the world. Itis, to put it bluntly, a crime against humanity, Itisa
crime against the dignity of every person who is victimized by the ruthless criminals who trade
in human beings. And it is a crime against society. As Dr. Martin Luther King Jr. said, “injustice
anywhere is a threat to justice everywhere.” And it is happening, not just in some foreign lands;
it is happening here, in our own country. And it’s time ~ indeed, it is past time — to put an end
toit.

We must not be content to make just a dent in human trafficking. We must do everything we
can to eliminate it — to abolish modern day slavery from our country and around the world. This
is an ambitious goal, but it is not an impossibie dream. We must commit ourseives to ending
the nightmare that the millions of victims of human trafficking are living every day. Because
none of us would give up our freedom for even a day, all of us must dedicate ourselves to
ensuring that no one else suffers that fate.

There are more people in slavery around the world today than at any other time in history. As
many as 27 million people around the world being held in bondage, forced to work in unsafe,
degrading, inhumane conditions. That’s the equivalent to three-times the entire population of
New Jersey — or 30-times the entire population of Delaware. And an estimated 100,000 of
them are right here in the United States. Deprived of their liberty, subject to unspeakable
abuse, the victims of human traffickers cry for help. But, too often, their cries are unheard.
Today, in this hearing, we are giving them a voice. We are hearing their pleas for rescue and for
freedom. And most important, we are committing ourselves to answering their cries.

The war to eradicate human trafficking must be fought on many fronts. it requires the
concerted, sustained efforts of law enforcement — federal, state, and local. intergovernmental
cooperation is essential to success. it requires legislators at every level to provide the resources
that law enforcement needs to sustain an effective effort to bring human traffickers to justice.
And it’s not adequate to provide just enough resources to fund a limited effort. Without
dedicated resources there cannot be a dedicated effort. it requires lawmakers to make changes
to the laws that allow human traffickers to sell their victims with impunity. Modern slaves are
no longer auctioned in the public square. They are sold on the internet and the back pages of
newspapers. Human traffickers, and the publishers who take their advertisements, hide under
the cloak of the First Amendment even though the First Amendment was never meant to
protect criminal enterprises.
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Eliminating human trafficking requires the active involvement of concerned citizens working
together to raise awareness about this terribie problem and advocate change. Modern day
slavery exists in the shadows, but it leaves clues to its existence that informed citizens can
recognize and call attention to. And it requires the close cooperation of federal, state, and focal
governments. We must work together to uncover the crime where it exists, prosecute the
criminals to the fullest extent of the taw, and assist the victims so they are not twice victimized
— first by their captors and then by the system that often treats the victims as criminals
themselves.

As an assistant U.S. attorney and as the attorney general of New Jersey, { was in a position to
ensure that we put in place the dedicated resources to sustain a dedicated effort to combat
human trafficking. But | know that the vast majority of law enforcement agencies across the
country and at every fevel find themselves limited in their efforts by limits on their resources.
To our witnesses today, | ask you to be very candid in your assessment of where we stand in the
fight against human trafficking and to tell us exactly what more we need to do to bring about its
eradication.

We have seen over the years effective, short-term efforts to combat human trafficking in ptaces
where it seems to grow overnight and disperse just as quickly. International sporting events,
such as the Super Bowl — which is being played in New Jersey this February — often attract huge
numbers of human traffickers. And in New Jersey, we are seeing a coordinated effort to let
human traffickers know that they are not welcome, and that if they decide to bring their evil
trade to our state, they will pay a heavy price.

But as important as such efforts are, they are just part of the solution and they are temporary in
nature. For human traffickers, there is no off-season. And for their victims, there are no by-
weeks or time-outs. Their captors exploit them day in and day out for as long as they can. Mr.
Chairman, 1 am very much looking forward to the testimony of our witnesses and just want to
again thank you for convening this hearing.

-End-
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Opening Statement of Senator Heidi Heitkamp
Combating Human Trafficking: Federal, State, and Local Perspectives
September 23, 2013

Thank you Chairman Carper. I would also like to thank Ranking Member Coburn, Sen.
Chiesa and the other members of this Committee as we look to focus attention on a major
human rights issue that can be challenging to identify and too easily overlooked in this
country.

First, I would like to recognize our distinguished panelists who have joined us here this
afternoon. We have before us accomplished members of the federal government who
have made human trafficking a priority. Our second panel is comprised of an impressive
group of individuals who are on the frontlines of addressing this issue. Thank you all for
coming today, your presence here and your testimony before this Committee are a crucial
step in creating greater awareness here in Washington, and across the country, of the
scourge of human trafficking.

As the former Attorney General of North Dakota, human trafficking has always been an
issue that [ have been keenly aware of but have had difficuity getting my head around.
There is seemingly little reporting or data available on the issue as it pertains to domestic
human trafficking. It was because of this perceived lack of attention and information that
Senator Chiesa and I approached Chairman Carper recently about the need to bring
attention to the issue of human trafficking. I expressed to the Chairman that I had heard
an increase in anecdotal concerns being presented to me about potential incidents of
human trafficking, an alarming trend that I feit needed to be brought to the forefront of
discussions at every level of federal, state, local, and tribal government.

All too often, human trafficking is confused with human smuggling. 1 believe that, given
the nature of human smuggling and the varied and complicated issues related to
undocumented immigration, trafficking is frequently lumped in as just another problem
created by illegal immigration. Human smuggling involves foreign nationals, who do not
have proper documentation, seeking out and paying for the services of a smuggler to
bring them across the border and into our country. While there are certainly abuses that
occur in the context of human smuggling, it is important to remember that the vast
majority of those being smuggled are willing participants in the act.

Human trafficking is not human smuggling. Trafficking victims rarely, if ever, have a
choice in the matter at any time during their ordeal. Trafficking involves an active
predator that seeks to prey upon the most vulnerable members of our society. They prey
upon our homeless, our abused, our young women and children, our Native women and
children, our immigrant communities ... they prey upon those on the margins of our
society who we all are at fault for overlooking and ignoring. It is imperative upon all of
us to not just look at human trafficking, but to stop turning a blind eye to those on the
margins and addressing the root causes that lead many of these victims to be so
vulnerable in the first place.
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Human traffickers possess no moral compass or value for human life itself ... those who
traffic in human beings simply attach a dollar value to each individual the same way they
would any other commodity. . The human and social costs to this country of these
deplorable acts are real. Even when we are able to rehabilitate and provide appropriate
services to the victims, they have lived a life devoid of societal connections, are lacking
in many basic skills necessary for entering the legitimate workforce, and must bear the
mental and physical scars of modern-day slavery.

It is time for all levels of our society to realize that this is not a problem that occurs in
“other” countries ... that this is something that they only read about or see in movies or
on television. Human trafficking is occurring in communities all across the United States,
and it is not just sex trafficking. Labor trafficking, especially of newly arrived
immigrants, documented and undocumented, is an enormous problem. Whether in
factories, on farms, or in your local diner, human trafficking of workers is right under our
noses. No longer can we turn a blind eye to this issue, and I look forward to today’s
testimony and discussion as a launching point for further action on this issue.
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Introduction

Good afternoon Chairman Carper, Ranking Member Chiesa and members of the Committee. The
Department of Homeland Security (DHS) welcomes and appreciates the opportunity to appear
before the Committee. The men and women of DHS are dedicated to combating the heinous
crime of human trafficking using the programs and authorities provided to us by Congress and
the President. The Department’s Blue Campaign coordinates and unites this work.

Before we discuss the specific initiatives of the Blue Campaign, we would like to recognize that
fighting the hidden crime of human trafficking is a collaborative effort. DHS depends on strong
partnerships with other federal agencies, foreign governments, international organizations, law
enforcement, first responders, the faith-based community, non-profit organizations, the private
sector, as well as our state, local, and tribal counterparts. The President’s Interagency Task Force
to Monitor and Combat Trafficking in Persons (PITF) and the Senior Policy Operating Group
(SPOQG) bring together federal departments and agencies, including DHS, to ensure a whole-of-
government approach that addresses all aspects of human trafficking. DHS also co-chairs the
SPOG victim services working group along with the Department of Justice and Health and
Human Services, which is responsible for leading development of the Federal Strategic Action
Plan on Services for Victims of Human Trafficking in the United States. We forged additional
partnerships that unite and amplify our joint efforts. DHS greatly appreciates the collaboration
and commitment of its partners,

Blue Campaign

DHS is one of the lead federal law enforcement agencies responsible for investigating and
preventing human trafficking. Our investigative authority, screening authority, and most of our
assistance programs are authorized under the Trafficking Victims Protection Act (TVPA) and the
subsequent reauthorizations.

DHS and its components work to combat human trafficking every day. U.S. Immigration
Customs Enforcement (ICE) investigates both international and domestic human trafficking
cases. U.S. Citizenship and Immigration Services (USCIS) and ICE provide immigration relief to
trafficking victims. The Federal Law Enforcement Training Center (FLETC) provides training to
law enforcement professionals on how to identify indicators of human trafficking and how to
conduct human trafficking investigations. The Office of Intelligence and Analysis (I&A)
facilitates training and webinars to state and major urban area fusion centers on the signs and
indicators of human trafficking and the April 18, 2013 Fusion Center protocel for reporting. U.S.
Customs and Border Protection (CBP) is in a unique position to detect trafficking on our borders,
as are the U.S. Coast Guard (USCG) on the high seas, the Transportation Security
Administration (TSA) at airports and mass transit facilities, and the Federal Emergency
Management Agency (FEMA) in disaster areas.
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DHS unites these missions under the Blue Campaign to combat human trafficking. Blue is the
international color of human trafficking awareness, and the Blue Campaign name references the
global anti-human trafficking symbols of the Blue Heart and the Blue Blindfold, as well as the
“thin blue line” of law enforcement. To increase awareness of this crime domestically and
internationally, in June of 2010, Secretary of Homeland Security Janet Napolitano launched the
Blue Campaign.

Before we talk about the Blue Campaign, we would like to share a story that demonstrates why
DHS cares so deeply about human trafficking. When Shyima Hall was eight years old, her
parents sold her into slavery. She was smuggled into the U.S. when she was ten years old. She
worked as a domestic servant in Orange County, California, 16 hour days, scrubbing floors,
cooking meals and cleaning house. She was rarely allowed outside. She never went to school.
She never visited a doctor or dentist and did not speak English. When she was 13, a concerned
neighbor called in a tip to law enforcement and ICE opened an investigation. Her captors were
prosecuted, imprisoned and then deported. In 2012, Shyima became a U.S. citizen. She is now 23
years old and has said that her dream is to become an ICE Special Agent, in order to help others
in similar situations. Shyima’s story helps us understand the important role the government can
play in identifying, investigating and prosecuting human trafficking. However, we only found
out about Shyima because a neighbor called in a tip. Human trafficking is a hidden crime—and
every one of us needs to know the indicators to look for.

Training and Outreach

The Blue Campaign was begun, and continues, with no direct appropriations, reflecting a belief
that we are all more effective when we work collaboratively with our internal and external
partners, Early in the campaign, we developed training to ensure that those in our workforce who
encounter potential victims of human trafficking understood the indicators of trafticking. We
also created specialized training for the federal contractor workforce. Federal regulations create a
zero tolerance for government contractors who traffic persons. In response, DHS launched
specialized training for acquisition officers about human trafficking that provides information
about penalties for traffickers who execute business contracts with the U.S. Government.

We brought all of our components together to make sure our efforts increased identification of
and assistance to victims of trafficking. As part of their efforts through the Blue Campaign, DHS
components conduct trainings and webinars, produce informational videos, develop
informational materials, provide victim assistance, conduct investigative efforts, and conduct
outreach.

The Blue Campaign utilizes academic research to shape the focus of the campaign. A recent
Northeastern University study noted that few municipal and county agencies had human
trafficking training or investigated human trafficking cases. An Urban Institute study found a
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significant lack of awareness among law enforcement and a lack of prioritization which resulted
in many cases being passed over by state and county legal systems.

State and Local Qutreach

We created a specialized training to educate law enforcement officers at all levels on the
indicators of human trafficking, how they can assist victims, and the resources available to them
when investigating such cases. In addition, we developed training videos for state, local, county,
tribal and territorial law enforcement to create awareness that immigration relief options are
potentiaily available to foreign victims of human trafficking and how these benefits aid law
enforcement in achieving successful investigations.

The Blue Campaign also works with our federal government colleagues, foreign governments,
international organizations, law enforcement at all levels, non-governmental organizations
(NGOs), the faith-based community, the private sector, and the general public to share ideas and
resources and build a force-multiplying network of diverse but complementary parts.
Partnerships augment our efforts by bringing together diverse experiences, amplifying messages,
and leveraging resources. Together we can effectively combat human trafficking, by making sure
that people understand the crime, recognize its indicators, and know how to seek help and report
tips.

Federal Outreach

DHS, along with the Departments of Justice and Labor, partnered to create an advanced human
trafficking training course that brings together agents and prosecutors to work on investigating
and prosecuting these crimes. This interactive course focuses on complex issues of human
trafficking: search warrants, witness interviewing techniques, immigration relief, evidence
gathering, and discovery issues.

International Outreach

We also took new steps to expand our international law enforcement engagement. On October 8,
2012, Secretary Napolitano signed an agreement with INTERPOL Secretary General Ron Noble
to allow INTERPOL to place its logo on Blue Campaign materials and distribute them to all 190
member countries. DHS and INTERPOL will work together to share training and awareness
materials and best practices, strengthen support for victims, increase regional partnerships, and
enhance cooperation on combating human trafficking.

The Blue Campaign also utilizes the expertise and feedback from its community stakeholders
and partners to shape the focus of the campaign’s efforts. The Blue Campaign meets bi-annually
with federal, state, local, tribal, non-governmental and community organizations, emergency
management and medical professionals and private sector partners to receive feedback and guide
future initiatives.
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Awareness Products

Many stakeholders emphasized that misconceptions about the nature of trafficking exist widely.
A common misconception about human trafficking is that it only occurs outside the

United States, or if it does occur domestically the victims are all noncitizens. In order to educate
the public that human trafficking exists in every country, including the United States, the Blue
Campaign developed a series of posters that depict different forms of human trafficking and
produced a Public Service Announcement (PSA) titled, “Out of the Shadows.” These posters and
PSA emphasize that victims can be many types of people, such as young children, women, men,
U.S. citizens, new immigrants, and that they come from all socioeconomic groups.

To address the lack of general awareness and training available for non-law enforcement
communities and individuals, the Blue Campaign collaborated with the Department of State and
other federal agencies to create a 15-minute general awareness training to educate the public on
the indicators of human trafficking and how to report it. DHS also developed cards, posters, and
pamphlets that list the indicators of human trafficking and provide a hotline number to those who
need help or want to report a suspected trafficking case. These materials are available in

17 languages to meet the language access needs identified by stakeholders and victim assistance
information.

The stakeholders also identified the need for more specific information tailored for their
communities that listed the tools and resources applicable to their role in fighting human
trafficking. The Blue Campaign developed handout materials with tailored messages for NGOs,
faith-based organizations, law enforcement, judges and lawyers, first responders, and healthcare
professionals to educate about victim identification and crime reporting, the case investigation
process, and available resources for victim support.

We also recognize that first responders and health care professionals are in a unique position to
identify victims. We produced an informational video to help first responders — including
firefighters and emergency medical technicians — identify possible victims of human trafficking,
and created indicator cards and posters geared to those professionals. We continue to conduct
briefings and webinars at the request of local and national medical first responder groups and
associations.

Partnerships

Over the past three years, the Blue Campaign developed a variety of trainings and materials, and
through our partnerships we have been able to expand them to new audiences and support the
efforts of our government and private sector partners.

Most recently, on September 17, 2013, the Blue Campaign announced a partnership with
Western Union. Western Union agents are in a unique position to recognize human trafficking
and other illicit activity of criminal organizations and businesses that utilize alternative financing
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mechanisms to move and store money. Through this alliance, Western Union will provide the
Blue Campaign’s multilingual training and awareness materials to select Agent locations in the
Southwest border region of the United States and certain other high risk locations. These
materials highlight the signs of human trafficking and how to accurately report them.
Participating agents will also receive additional training from Western Union on how to detect a
potential human trafficking victim and how to involve law enforcement.

Engaging with all levels of government is a priority for the Blue Campaign. The Blue Campaign
is pursuing partnerships with national associations representing state, local, tribal and territorial
elected and appointed officials. In July 2013, DHS entered into a partnership agreement with the
National Association of Counties (NACo) to promote awareness of human trafficking through
the Blue Campaign. NACo is the only national organization that represents county governments
in the United States and provides essential services to the nation’s 3,069 counties. Through this
partnership, DHS will deliver webinar training, share resources to bring awareness about human
trafficking and co-brand public awareness materials with both Blue Campaign and NACo logos.

We partnered with the U.S. Department of Transportation (DOT) to enhance awareness and
victim identification to the transportation industry. DOT adapted the Blue Campaign’s awareness
training to their workforce and in 2012, nearly all 55,000 of its employees have taken the course.

In 2012, DHS, DOT, and Amtrak entered a partnership to train all 20,000 Amtrak employees and
Amtrak Police Department officers to identify and recognize indicators of human trafficking, as
well as how to report suspected cases of human trafficking. We also work with the airline
industry to think strategically about how it can assist in victim identification. CBP, together with
DOT launched the Blue Lightning Initiative, a training program to educate airline employees
how to identify human trafficking in airports or during flights and how to notify law
enforcement. Since the Blue Lightning Initiative rollout, five airlines have committed to use the
Blue Lightning Initiative: Delta, JetBlue, Allegiant, Silver Airways and North American.

The initial partnership with DOT led to further collaborations and joint partnerships with
transportation industries. DHS and DOT provided the training to approximately 6,000 state and
Jocal law enforcement, including investigators at the Federal Motor Carrier Safety
Administration, on the best ways to detect human trafficking on trucks and buses, and these
trainings will continue.

These partnerships and outreach are leading directly to more tips, more investigations and
improved services for victims, and will help us achieve our ultimate goal of supporting
successful prosecutions and deterrence.
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Investigations and Victim Support

In fiscal year 2012, ICE Homeland Security Investigations (HSI) Tip Line (1-866-347-2423)
received more human trafficking tips than ever before, receiving 588 tips—up from 384 in
FY 2011 and 231 in FY 2010.

We investigate hundreds of human trafficking cases each year and work with the Department of
Justice to ensure cases are successfully prosecuted. In FY 2012, ICE HSI investigated more cases
with a nexus to human trafficking than ever before, resulting in 894 initiated cases,

381 convictions, and seized assets of more than §1,000,000. We take a victim-centered approach
in our investigations and have Victim Assistance Specialists across the ICE offices all over the
United States. In recognition of the needs and unique challenges of interviewing trafficked
minors and other child and special needs victims, DHS expanded its Forensic Interviewing
Program to five full-time Forensic Interview Specialists.

We have observed an increase in the correlation between human trafficking and gang activity.
We know that some gang members work directly with non-gang trafficking organizations. For
example, gang members provide “security” enforcements at certain brothels.

Gangs have now added human trafficking to their existing crimes of drugs and firearm
trafficking, Gangs recruit young girls and compel them to commit acts of commercial sex. This
has occurred right here in Washington, D.C. ICE in collaboration with the Northern Virginia
Human Trafficking Task Force and our federal partners recently investigated and successfully
prosecuted cases where MS-13 gang members in Washington, DC, Prince George’s County,
MD, and Alexandria, VA, recruited girls as young as 12 near schools, on the street, at house
parties, and through social media into sex trafficking.

These joint efforts resulted in a life sentence of a MS-13 gang member that sex trafficked a

12 year old runaway whom he met at a party in Prince George’s County, Maryland. The 12 year
old runaway asked for his help in finding a place to stay, and the very next day he was selling her
for sex acts in Washington, D.C. and surrounding counties. For three months the MS-13 member
sexually exploited the victim for money every day of the week. The trafficker also admitted to
having sex with the victim and allowed MS-13 gang members to have sex with her free of
charge.

DHS also provides immigration relief to eligible foreign trafficking victims, a critical component
to ensuring victim participation for the successful investigation and prosecution of human
trafficking cases. There are three forms of immigration relief available for victims of human
trafficking — Continued Presence, T visas, and U visas. DHS has streamlined its training about
immigration relief for victims to increase awareness among law enforcement agencies. These
short- and long-term relief options assist law enforcement in stabilizing victims so that the victim
can begin to recover and rebuild his or her life.
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We are proud of what DHS has accomplished, but there is much to do still. We are working more
every day to expand our partnerships, and we interact regularly with our stakeholders for new
ideas and new innovative ways to combat this crime.

In closing, we will continue to work hard to develop our initiatives to meet the needs of victims,
law enforcement, and service providers. We are committed to providing quality information,
trainings and products that give communities the information they need to fight human
trafficking.

We appreciate the opportunity to represent the Blue Campaign and DHS before the Committee,
and we would be pleased to answer any questions you may have at this time.

Thank you.
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Chairman Carper, Ranking Member Coburn, and Members of the Committee:

Thank you for the opportunity to present an overview of the work of the Department of Justice
(the Department) and its Federal Bureau of Investigation (FBI) to combat the scourge of human
trafficking. As evidenced by the broad spectrum of investigative, prosecutorial, training,
outreach, victim services, and research efforts by a wide array of components, outlined below,
the Department is fully committed to fighting human trafficking.

Human trafficking, also known as trafficking in persons or modern-day slavery, is a crime that
strikes at the very heart of the American promise: freedom. Today, in this country, people are
bought, sold, and exploited like slaves each and every day. They are trapped in lives of misery—
often beaten, starved, and forced to engage in prostitution or to take grueling jobs as migrant,
domestic, restaurant, or factory workers with little or no pay.

The most vulnerable among us, including our children, are being exploited both online and in
person. Often targeted because of individual vulnerabilities, many have already experienced
abusive or troubled families, have disabilities, or come from families with very limited resources.
In the hands of their traffickers, these individuals will be subjected to numerous sexual assaults
and continued abuse.

The Department and its partners are working hard to identify and support victims and bring their
abusers to justice. We provide significant resources, training and technical assistance to our
federal, state, local, and tribal partners.

Enforcement: Investigation

The FBT's efforts to investigate human trafficking are coordinated by the Civil Rights Unit
(CRU) and the Violent Crimes Against Children Section (VCACS). The CRU investigates
forced labor, sex trafficking by force, fraud or coercion and the sexual exploitation of foreign
minors while the VCACS focuses on the commercial sexual exploitation of domestic children
under the age of 18. Sex trafficking prosecutions involving children do not require proof of the
use of force, fraud, or coercion.
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Innocence Lost National Initiative

This year marks the tenth anntversary of the FBI’s most prominent initiative to combat the
growing problem of sex trafficking of children within the United States. In June of 2003, the FBI
and the Department’s Child Exploitation and Obscenity Section (CEOS) joined the National
Center for Missing and Exploited Children (NCMEC) to launch the Innocence Lost National
Initiative (ILNI). While it is difficult to imagine, the average age of a child targeted for
prostitution in the United States is between 11 and 14 years old. Once under the control of a
pimp, the proceeds of the commercial sexual exploitation of the child are controlled by the
captor, and attempted escapes often result in brutal beatings or even death,

The FBI and its ILNI partners execute Operation Cross Country—a three-day nationwide
enforcement action focusing on underage victims of prostitution. Our most recent operation in
July 2013 — our seventh and largest such operation — concluded with the recovery of 105
commercially sexually exploited children and the arrests of 150 pimps and other individuals.

This most recent sweep took place in 76 cities and was carried out by the FBI in partnership with
local, state, and federal law enforcement agencies and NCMEC. Over 1,300 law enforcement
officers across the country have been trained through the Protecting Victims of Child Prostitution
Course at NCMEC, which supports the ILNI.

Task force operations can begin as local actions, targeting such places as truck stops, casinos,
street “tracks,” and Internet websites, based on intelligence gathered by officers working in their
respective jurisdictions. The FBI has developed special teams and protocols for prevention and
enforcement actions surrounding large-scale sporting events and other events of national interest.
By utilizing information obtained through these operations, and by building a strong rapport
with victims, the FBI often uncovers organized efforts to prostitute women and children across
many states. These investigations can lead to local, state, or federal charges.

To date, the ILNI task forces have rescued more than 2,800 children. Investigations have led to
the conviction of more than 1,400 pimps, madams, and their associates who commercially
exploit children through prostitution. These convictions have resulted in lengthy sentences,
including multiple life sentences and the seizure of real property, vehicles, and monetary assets.

In addition to the ILNI, the FBI also coordinates the Violent Crimes Against Children
International Task Force — a select cadre of international faw enforcement experts working
together to formulate and deliver a dynamie global response to crimes against children through
the establishment and furtherance of strategic partnerships, the aggressive engagement of
relevant law enforcement, and the extensive use of liaison, operational support, and coordination.

Through this task force we are working closely with our partners to: reduce the vulnerability of
children to acts of sexual exploitation and abuse which are facilitated through the use of
computers; identify and rescue child victims; investigate and prosecute sexual predators who use
the Internet and other online services to sexually exploit children for personal or financial gain;
and strengthen the capabilities of federal, state, local, and international law enforcement through
training programs and investigative assistance.
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Trafficking Exploiting Foreign Nationals

Our CRU investigates trafficking involving foreign nationals, which is often aimed at recent
migrants and other economically disadvantaged individuals, particularly women and children.
Preying on the vulnerabilities of people seeking a better life, traffickers force migrants without
documentation or with precarious immigration status to work in poor, unsafe conditions where
they are exploited for prostitution, domestic servitude, migrant farm labor, or toil in restaurants
and service industry jobs. Compounding the problem, the number of migrants subjected to these
types of crimes is underreported, as many fear deportation or are afraid of retaliation against
themselves or their families.

Together with our law enforcement partners at the Department of Homeland Security (DHS),
appearing here today with us, as well as the Department of Labor and the State Department’s
Diplomatic Security Service, we are working hard to combat trafficking in any form--not only
because of the physical and psychological toll it takes on individual victims and their families,
but also the profit generated by this exploitation fuels further unlawful migration and organized
criminal activity.

Through our efforts, we work with other local, state, tribal and federal law enforcement agencies
and national victim-based advocacy groups in joint task forces that combine resources and
expertise on the issue. Today, the FBI participates in over 100 human trafficking task forces and
working groups around the nation who work shoulder-to-shoulder in an effort to combat the
exploitation of individuals who work in industries, such as agriculture and domestic service, and
who are forced into prostitution and/or slave labor.

The FBI's many field offices produce threat assessments to determine the nature and extent of
human trafficking in their areas of jurisdiction. They also aggressively pursue human trafficking
investigations and develop actionable intelligence. This valuable information aids us with future
potential cases, and helps us to better understand the nature and scope of the problem. And
finally, these offices are charged with building relationships with civic and community groups
and non-governmental organizations that can refer cases and provide valuable insights and
information.

FBI CRU’s pending human trafficking investigations have increased from 167 in 2009 to 459 by
the end of fiscal year 2012. Since 2009, our investigations in this area have resuited in 480
arrests, 336 informations and indictments, and 258 convictions.

Enforcement: Prosecution

The Department’s prosecution efforts are led by two specialized Units, the Civil Rights
Division’s Human Trafficking Prosecution Unit, and the Criminal Division’s Child Exploitation
and Obscenity Section, which provide subject matter expertise and partner with our 94 United
States Attorneys’ Offices (USAOs) on prosecutions nationwide.

The Civil Rights Division, through its Criminal Section Human Trafficking Prosecution Unit
(HTPU), in collaboration with USAOs nationwide, has principal responsibility for prosecuting
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forced labor and sex trafficking of adults by force, fraud, and coercion, while CEOS provides
expertise in child exploitation crimes, including child sex trafficking, and works in collaboration
with USAOs to investigate and prosecute cases arising under federal statutes prohibiting the
commercial sexual exploitation of children and the extraterritorial sexual abuse of children.

Taken together, USAOs, HTPU, and CEOS initiated a total of 128 federal human trafficking
prosecutions in FY 2012, charging 200 defendants. Of these, 162 defendants engaged
predominately in sex trafficking and 38 engaged predominantly in labor trafficking, although
several defendants engaged in both. In FY 2012, the Civil Rights Division, in coordination with
USAOs, initiated 55 prosecutions involving forced labor and sex trafficking of adults by force,
fraud, or coercion. Of these, 34 were predominantly sex trafficking and 21 were predominantly
labor trafficking; several cases involved both. In FY 2012, CEOS, in coordination with USAOs,
initiated 18 prosecutions involving the sex trafficking of children and child sex tourism.

During FY 2012, DOJ convicted a total of 138 traffickers in cases involving forced labor, sex
trafficking of adults, and sex trafficking of children. Of these, 105 predominantly involved sex
trafficking and 33 predominantly involved labor trafficking, although some cases involved both.
The average prison sentence imposed for federal trafficking crimes during FY 2012 was nine
years, and terms imposed ranged from probation to life imprisonment. During the reporting
period, federal prosecutors secured life sentences against both sex and labor traffickers in four
cases, including a sentence of life plus 20 years, the longest sentence ever imposed in a labor
trafficking case.

Civil Rights Division

Since the Department created the HTPU within the Criminal Section of the Civil Rights Division
in January 2007, HTPU has played a significant role in coordinating the Department’s human
trafficking prosecution programs. HTPU’s mission is to focus the Civil Rights Division’s human
trafficking expertise and expand its anti-trafficking enforcement program to increase human
trafficking investigations and prosecutions throughout the nation. HTPU works to enhance DOJ
investigation and prosecution of significant human trafficking cases, particularly novel, complex,
multi-jurisdictional, and multi-agency cases and those involving transnational organized crime
and financial crimes.

Consistent with increases in trafficking caseloads across the Department, in the past four fiscal
years, from 2009 through 2012, the Civil Rights Division and USAQs have brought 94 labor
trafficking cases, compared to 43 such cases over the previous four years, an increase of over
118%. This is in addition to the substantial increase in the number of adult sex trafficking cases
prosecuted by the Civil Rights Division and USAOs.

The HTPU, the Executive Office for U.S. Attorneys (EOUSA) and multiple USAOs have
continued to lead the six anti-trafficking coordination teams (ACTeams) in collaboration with the
FBI, DHS, and the Department of Labor. Following a competitive, nation-wide selection
process, six pilot ACTeams were launched in July 2011 in Los Angeles, California; El Paso,
Texas; Kansas City, Missouri; Atlanta, Georgia; Miami, Florida; and Memphis, Tennessee.

Since that time, the ACTeams, through enhanced coordination among federal prosecutors and
multiple federal investigative agencies, have developed significant human trafficking
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investigations and prosecutions, including the first multi-district, multi-defendant combined sex
trafficking and forced labor case in the Western District of Texas, the first domestic servitude
prosecution in the Western District of Missouri, and the first Eastern European forced labor case
initiated in the Northern District of Georgia, in addition to numerous other significant
investigations and prosecutions.

Of particular interest to this Committee, the Department and DHS have collaborated with
Mexican law enforcement counterparts on the U.S./Mexico Human Trafficking Bilateral
Enforcement Initiative, which has contributed significantly to restoring the rights and dignity of
human trafficking victims through outreach, interagency coordination, international
collaboration, and capacity-building. Through the Initiative, the United States and Mexico have
worked as partners to bring high-impact prosecutions under both U.S. and Mexican law to more
effectively dismantle human trafficking networks operating across the U.S.-Mexico border,
prosecute human traffickers, rescue human trafficking victims, and reunite victims with their
families. Significant bilateral cases have been prosecuted in Atlanta, Georgia; Miami, Florida;
and New York, New York. To advance the interdisciplinary Initiative, the Department and DHS
have participated in meetings in both the United States and Mexico to ensure that simultaneous
investigations and prosecutions enhance, rather than impede, each other. These efforts have
already resulted in three cross-border collaborative prosecutions, involving defendants who have
been sentenced in Mexico and the United States to terms of imprisonment of up to 37.5 years,
and resulting in the vindication of the rights of dozens of sex trafficking victims.

Outreach and training continue to be a large part of the Department’s efforts to combat human
trafficking. HTPU attorneys presented numerous in-person trainings as part of the Federal Law
Enforcement Training Center State and Local Law Enforcement Training Symposiums. CRT,
FBI and other Department components joined with the Department of State to create an
Advanced Human Trafficking [nvestigator course at the FBI Training Academy in Quantico,
Virginia, for Central American law enforcement officers. The program has trained investigators
from El Salvador, Guatemala, Nicaragua and Panama. DOJ, DHS, and DOL collaborated to
develop and deliver the Advanced Human Trafficking Training Program to the ACTeams,
bringing federal agents and federal prosecutors together for an intensive skili-building and
strategic planning to enhance their anti-trafficking enforcement efforts.

Criminal Division

The CEOS’ mission is to protect children from sexual exploitation by investigating and
prosecuting not only child sex trafficking, but also child pornography, and extraterritorial
exploitation of children. CEOS conducts and participates in training for federal, state, local and
international prosecutors and investigators engaged in efforts to enforce federal child exploitation
laws.

For example, in 2013, CEOS’s section chief presented on best practices for investigating and
prosecuting child sex trafficking cases at a human trafficking seminar in Riverside, California,
and participated in crimes against children training conference hosted by the International Centre
for Missing and Exploited Children in Vietnam. Also within the past year, CEOS attorneys
presented at international conferences in Taiwan, Mexico, Belgium, and Washington, DC,



78

providing training to law enforcement, prosecutors, state officials, judges, and subject matter
experts from various disciplines in the areas of child sex tourism and trafficking in minors.

In March 2013, Weylin Rodriguez was sentenced to life plus five years in prison following his
conviction for forcing multiple minor and adult victims to engage in prostitution and for various
firearms offenses in the recruitment of three minor females and two young adults to work in
prostitution. Rodriguez kidnapped some of his victims, and lured others through false pretenses
followed by violence. After luring his victims, he and two co-conspirators (aka his “bottom
girls™), advertised the victims for prostitution online, and forced the victims to solicit for
prostitution on the streets. Rodriguez kept all the money received by the victims for the
commercial sex acts. To prevent the victims from leaving his prostitution ring, Rodriguez
inflicted severe physical beatings to create an atmosphere of fear. He also threatened the victims
with guns on numerous occasions, and shot at a customer in front of a victim. Rodriguez has
several prior convictions involving drugs, firearm, as well as a sexual offense against a minor.
The case was prosecuted jointly by CEOS and the Middle District of Florida.

In May 2012, James Mozie was sentenced to life imprisonment following his conviction in a jury
trial of eight counts of child sex trafficking, one count of conspiracy to commit the same, and one
count of production of child pornography. At trial, several juvenile victims testified that they
either worked or were recruited to work as prostitutes for Mozie and his girlfriend, Laschell
Harris, from their residence in Oakland Park, Florida. When customers arrived at the home, they
paid a cover charge to the security guard working the front door. The females, many of them
minors, worked in the house dancing for tips and engaging in sexual activity with male
customers for money. The seven victims, all minors when the offenses occurred, testified that
Mozie required them to have sex with him as part of their “orientation,” which he explained was
his way of “testing the merchandise.” They also testified that Mozie would take sexually explicit
pictures of them, which he attached to text messages advertising the brothel. Also in 2012, Harris
was sentenced to 156 months imprisonment after pleading guilty to one count of sex trafficking,
and co-conspirator Willie Rice, who acted as a security guard for Mozie, was sentenced to 48
months imprisonment after pleading guilty to possessing a handgun while a felon. The case was
prosecuted jointly by CEOS and the Southern District of Florida.

Executive Office for United States Attorneys

Consistent with the Consolidated and Further Continuing Appropriations Act, 2012, all USAQOs
established or participate in human trafficking task forces (HTTF), and collaborate with private
partners in several ways. Eighty percent of the HTTFs in which USAOs are involved include
members from NGOs. Participating private organizations include community groups, faith-
based organizations, victim advocacy groups, academic organizations, medical professionals, and
legal aid offices. These private organizations provide various forms of assistance to the HTTFs,
including tips on women and girls who were being trafficked, social services for victims, and
training in conjunction with USAOs.

Public Awareness, Victim Services and Research

Federal Bureau of Investigation
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The Department does more than investigate and prosecute those who exploit victims of
trafficking. For example, the FBI’s Office for Victim Assistance, along with victims specialists
from the USAOs and/or other non-government victim assistance service providers, work with
human trafficking victims to advise them of their rights and to ensure they get the help they need
to address their short-term and long-term needs—such as legal and repatriation services,
immigration relief, housing, employment, education, job training, and child care. Nearly 400
victims have been provided services as a result of Operation Cross Country. With the launch of
the Innocence Lost National Initiative, the FBI task forces have encountered significant
challenges in identifying and providing services for these victims. Often with histories of
poverty, homelessness, and/or exposure to violence and abuse, victims may have difficulties
reaching out for help or determining who they can trust. Juveniles who become involved in
sexual trafficking face myriad obstacles and enormous needs — including very basic needs such
as safe housing, subsistence, and schooling — if they are able to leave that life. In addition, they
may need substance abuse treatment, medical treatment for conditions like HIV/AIDS, and
mental health services. Many face impediments to reuniting with their family of origin, so they
need help to prepare for independent living.

Executive Office for United States Attorneys

In order to prevent and increase the reporting of human trafficking, the Department’s Executive
Office for United States Attorneys developed a public awareness campaign with the cooperation
of Polaris Project, a nongovernmental organization dedicated to combating human trafficking.
The campaign’s advertisements targeted ethnic groups from countries associated with human
trafficking in the U.S. An advertisement was developed, translated, and placed in selected
newspapers in 18 cities for a period of two to three months during the fall of 2012, The
advertisements defined human trafficking, explained that trafficking violates state and federal
laws, and encouraged readers who considered themselves to be victims of, or witnesses to,
human trafficking to call the National Human Trafficking Hotline, which is operated by Polaris
with a grant from the federal government. Polaris provided statistics that showed a significant
increase in calls to the hotline from cities where the ads were placed during the periods of time
that the ads were running in those cities,

Office of Justice Programs

In FY 2012, the Department’s Bureau of Justice Assistance (BJA) and Office for Victims of
Crime (OVC) jointly made awards to seven task force sites to execute a comprehensive approach
to combating all forms of trafficking, including sex and labor trafficking of foreign nationals and
U.S. citizens (male and female, adults and minors). BJA made seven awards of up to $500,000
for 24 months to support law enforcement agencies (one in each task force site) to coordinate the
goals, objectives, and activities of the entire task force in close collaboration with the local
USAO and the task force partner victim service organization (one in each task force site) to
coordinate the provision of a comprehensive array of culturally and linguistically appropriate
services to all trafficking victims identified within the geographic area affected by the task force.
OVC made seven awards to victim service provider partners who participate on the task forces.
In total, $6,609,586 was awarded by BJA and OVC.
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In addition to providing direct services, OVC trafficking victim-service grantees across each
grant program work to enhance the community’s capacity to identify and respond appropriately
to victims of trafficking. From July 1, 2011 to June 30, 2012, grantees trained 28,462
professionals, representing schools and educational institutions, faith-based organizations and
religious institutions, victim service providers, civic and business community organizations, and
state, tribal and local law enforcement. The top five topics covered by grantees were: the
definition of human trafficking; identification of human trafficking victims; procedures for
reporting human trafficking; services available to victims; and legal assistance for victims of
human trafficking.

During FY 2012-2013, OVC represented DOJ by serving as a Co-Chair along with DHS and the
Department of Health and Human Services in the development of the first-ever federal strategic
action plan to strengthen services for trafficking victims. After extensive interagency
collaboration, the co-chairs drafted the plan and released it for public comment. Over 300
comments were received and OVC is working to incorporate the public’s input. The plan is
scheduled for release in January 2014.

In order to ascertain the scope and primary methods of perpetration of human trafficking, identify
effective means of prevention, and maximize the impact of available victim services, the
National Institute of Justice (NIJ) has maintained the most active research portfolio on trafficking
in the U.S., making dozens of research awards over the past decade. Recent N1J awards are
tackling the toughest questions asked about human trafficking, including measuring the
prevalence of labor trafficking, exploring the perpetration of trafficking and evaluating best
practices in service provision. For example, an ongoing NIJ-funded project focuses specifically
on one of the most under-studied aspects of human trafficking: the relationship between gangs
and human trafficking. This project will measure the nature and extent of gang involvement in
human trafficking by gathering data from four sources: victims who are assisted by social service
agencies in San Diego County, non-public law enforcement incidence and arrest records, persons
identified as trafficking victims and perpetrators at San Diego middle and high schools, and the
traffickers themselves.

For FY 2013, N1J is funding a study focusing on the Somali-American diaspora and its
involvement in two transnational crimes: radicalization to violent extremism and trafficking in
persons. This study will build scientific knowledge on these crimes with an emphasis on how
transnational issues converge in a context of profound community vulnerability and active
criminal networks. The co-occurrence of radicalization and trafficking in disadvantaged refugee
and immigrant communities warrants an examination to better understand the transnational and
convergence issues involved, and how they can inform evidence-based community practices.

Efforts to Combat Trafficking Exploiting Tribal Members

The challenges the Federal Government faces in developing and sustaining effective child
welfare and juvenile justice systems and providing effective services to juveniles have been
studied and documented at the Department and in other federal agencies for decades. In April
2013, the Attorney General, acting on a recommendation from the Defending Childhood Task
Force, called for the formation of the American Indian and Alaska Native Children Exposed to
Violence Task Force (Task Force). In recognition of the unique role the Federal Government
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plays in Indian Country issues, a working group of federal agencies was established as part of the
Task Force. The working group will complement the objectives of the advisory committee of the
Task Force, which will consist of non-federal experts in children’s exposure to violence. The
initial focus of the working group will be actions to improve the federal response to the needs of
American Indian and Alaska Native children exposed to violence. This vulnerable population
has been identified as being particularly susceptible to being lured by traffickers.

From July 8, 2013 through July 12, 2013, the Department’s Office on Violence Against Women
(OVW) conducted a site visit to western North Dakota meeting with local law enforcement,
tribal leaders, victim advocates, the U.S. Attorney for North Dakota, state and tribal coalition
leaders, and service providers from both North Dakota and Montana. OVW is exploring
providing funds to law enforcement and victim service providers in western North Dakota and
eastern Montana to address domestic violence, sexual assault, stalking, and trafficking.

In FY 2012, BJA solicited proposals to address the issue of human trafficking on Tribal Lands by
developing and providing training to build awareness of the existence of human trafficking in
Indian Country, and providing law enforcement and community stakeholders with the tools
necessary to begin the process of victim identification, rescue and restoration, while providing
appropriate consequences for perpetrators in a consistently applied manner. BJA received four
applications through a competitive process and awarded $305,000 to the Upper Midwest
Community Policing Institute (UMCPI) to develop and pilot the training.

BJA will design and plan the delivery of Human Trafficking Training to Tribal Law Enforcement
which will begin a pilot phase of training by the end of 2013. BJA is planning to seek additional
funding to expand the number of sites which can be trained moving forward.

In response to law enforcement concerns about possible human trafficking on the Fort Berthold
Reservation in western North Dakota, the U.S. Attorney’s Office for the District of North Dakota
(USAO-ND), the FBI, and multiple tribal organizations created a Human Trafficking Working
Group to address the abuse of women and children through prostitution on the Fort Berthold
Reservation. The work of this group resulted in the April 2012 conviction of a New Town,
North Dakota man on 16 counts of sex trafficking, sexual abuse, drug trafficking, and witness
tampering. The facts revealed at trial established that the defendant had conspired to distribute
marijuana around the Fort Berthold Indian Reservation. As part of this conspiracy, the defendant
recruited minors and young adults to be part of a gang. According to testimony at trial, the
defendant also used physical force and coercion to cause an adult female he had recruited for the
gang to engage in commercial sex acts on the Fort Berthold Indian Reservation and in Williston
and Minot. USAO-ND believes that innovative, cooperative efforts, like the investigation that
led to this conviction, are essential to battling organized criminal activity on the reservations.

Conclusion

The Department’s efforts to combat human trafficking present a muitifaceted approach to a
multifaceted problem. As a result, our efforts span from investigation to prosecution, and are
supplemented by an array of investigative, training, outreach, and victim services carried out by a
wide range of components. Simply put, we are proud of the work we do in this area, and look
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forward to continuing to have a leading role in the government-wide fight against human
trafticking.

We thank you again for the opportunity to appear to testify here today, and would now welcome
any questions you may have,
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Testimony of John J. Farmer, Ir.,
Before the Senate Homeland Security

Committee, September 23, 2013

| want to thank the Senate Homeland Security Committee for
inviting me to speak today about human trafficking, one of the
most significant civil and human rights issues of our time.
Human trafficking is an issue that, like terrorism and drug
trafficking, challenges both the categories we use to think
about crime and, ultimately, the very structure of law
enforcement itself.

Itis also an issue that, like terrorism and drug trafficking, has
touched my career at different times. | served as New Jersey’s
Attorney General over a decade ago, when the law
enforcement community first became aware of what we now
call human trafficking on a scale that transcended local, state,
and national boundaries. New Jersey conducted one of the first
undercover investigations of east European prostitution
trafficking to bars and massage parlors in New Jersey, and
cooperated in an investigation of sweat shop labor conditions;
through these efforts, we had an early glimpse of the



84

international dimensions of the trafficking issue. It was clear
even then that this was an issue that defined ideological
categorization even as it defied geographical boundaries; it is a
tribute to our system that the issue has unified politicians as
diverse in their orientation as Rep. Chris Smith of New Jersey,
who sponsored pioneering federal human trafficking legislation
in 2000, and President Obama, who echo each other in
recognition of its evils.

Last year, Rutgers Law School in Newark, where | was serving as
Dean — | am currently on leave from that job so that | can serve
as General Counsel of the university — hosted a conference on
human trafficking. That conference, which we hosted in
partnership with the Bergen County Prosecutors Office and
Seton Hall Law School, was the second annual event intended
to highlight the most serious criminal law issues of our time; it
followed a symposium on cyber-crime in 2011. The human
trafficking symposium brought home to me how far we have
come in combating human trafficking, but also how far we have
to go. I'd like to highlight both issues in my testimony this
afternoon.

First, there is no question that our states, nation, and to a
lesser extent the world, have come a long way in terms of both
awareness and action. In the 1990s, as awareness was
beginning to dawn, we were as likely to see the women who
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were being trafficked as criminals as we were to see them as
victims. To a lesser extent, this is still an issue. But in the
intervening years, as the magnitude of the problem we face
became clear, awareness has also grown and, with it, the tools
available to law enforcement to combat the problem have
multiplied. A few recent real world examples should suffice to
make the point.

Earlier this month, a prostitution ring operating out of
Lakewood New Jersey was taken down. The women involved,
who were all from Mexico, were reportedly promised jobs as
house cleaners or baby sitters. Prior to the recognition of
trafficking as an international law enforcement issue, the
problem of prostitution in Lakewood would likely have been
seen as an issue for local or county or, at most, state law
enforcement. Now, however, law enforcement has become
accustomed to going beyond the local manifestation of criminal
activity to the underlying and broader issue. The Lakewood
ring, for example, is alleged to have been part of a broader ring
operating out of New York and other surrounding states, with
additional ties to Mexico itself.

This case follows closely on the announcement, in July, 2013, of
the arrests of 150 alleged traffickers and the recovery of 105
sexually trafficked children between the ages of 14 and 17 in
the largest nationwide crackdown in history. Operation Cross
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Country took place in 76 cities across the country and involved
the cooperative efforts of 4,000 law enforcement officers in
literally dozens of local, state, and federal law enforcement
agencies. In my home state of New Jersey, 70 arrests resulted,
mostly in the area around Atlantic City.

Such complex investigations reflect more than just growing
awareness; they also reflect substantive changes in the law and
in the structure of law enforcement. According to the Polaris
Project, some 39 states have passed anti-trafficking statutes as
of August 2013; under the leadership of Senator Chiesa, in his
prior role as Attorney General, New Jersey passed a cutting-
edge anti-trafficking statute earlier this year that has been
highlighted by the Polaris Project as a model for the nation.
The New Jersey legislation treats trafficked people as the
victims they are, making it easier for them to expunge
convictions, to seek assistance, and to serve as witnesses. It
builds on the existing criminal statutes to make it easier to
reach trafficking networks. Senator Chiesa also, as Attorney
General, created a Human Trafficking office within the Division
of Criminal Justice, and issued a statewide law enforcement
directive ordering an increase in trafficking investigations and
prosecutions, an increase in law enforcement training, and an
increase in services available to victims.
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Trafficking has also been highlighted at the national level by the
American Bar Association, which identified human trafficking as
its signature issue for 2012, and by the Uniform Laws
Commission, which adopted a Uniform Act on Human
Trafficking in June 2013; this uniform act was approved by the
ABA at its August meeting in San Francisco. The adoption of a
uniform state law will be a significant step, as it will minimize
the potential confusion and disparate treatment of both victims
and perpetrators that could arise from differing laws in multiple
jurisdictions.

We have, in short, come a long way in recognizing the scope of
the trafficking problem and in aligning our laws and the
structure of law enforcement to meet the threat to human
liberty and the insult to human dignity posed by human
trafficking. The question, then, is what remains to be done.
What are the short-term threats, and the long-term solutions?
In the balance of my time, I’d like to highlight a short-term
threat and three areas in which more progress needs to occur.

The highest profile short-term threat — and a real test of the
new laws and structure of our anti-trafficking efforts — will
come with the festivities that will envelop New Jersey and New
York surrounding the 2014 Superbowl. Although the numbers
are debated, experience has demonstrated that high-profile
events like the Superbowl attract an upsurge in human
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trafficking incidents. One woman, who was enslaved as a child
and now works to eradicate child prostitution, estimated that
she would be expected to have sex with over 20 people per day
during Superbowl weeks. Considering the most effective ways
to prepare for the Superbow! will be a good way to talk about
next steps in combating human trafficking generally.

First, having the right laws is a major achievement, but it will
not be sufficient. The devil will lie in the details of the
enforcement of those laws.

Second, because human trafficking is a crime that respects no
boundaries, the geographic and bureaucratic boundaries that
exist between and among law enforcement agencies
themselves must be overcome. This has become, in an age of
transborder crimes like terrorism, or money laundering, or
illegal arms smuggling, the most challenging issue for law
enforcement. The reality is that our law enforcement
structure, with its emphasis on local police departments,
augmented by statewide and federal law enforcement, is
largely a product of an age when threats were overwhelmingly
local, and isolated. The frustrations law enforcement
experiences, for example, in solving unsolved homicides, is
largely a function of the reality that law enforcement is trapped
within the boundaries that do not constrain criminals.
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A new kind of structure is required to cope with this reality. |
am aware that the effectiveness of fusion centers in fighting
terrorism has been controversial in Washington. My view is
that they are absolutely essential to effective law enforcement
in a borderless criminal environment. | have visited the centers
in New Jersey and in Las Vegas, and have spoken with fusion
centers leaders from around the country; while they are
perhaps too autonomous, they are in my view nonetheless
essential, for they bridge a critical gap. In human trafficking, as
in other borderless crimes, the scope of the conspiracies may
transcend boundaries, but the first evidence of criminal
conduct is likely to occur locally. Local reports of suspicious
activity, reported to fusion centers capable of sifting and
collating the intelligence, can be essential to identifying and
interdicting the potential criminal conduct. Without fusion
centers, we have no hope of taking advantage of the street-
level acumen of the vast majority of law enforcement officers.

This brings me to my final point of emphasis: awareness and
training. If our local law enforcement officers are not trained
adequately, they may not know to report suspicious precursor
activity so that the “dots” can be connected. The Suspicious
Activity Reporting initiative undertaken by the Justice
Department and the Department of Homeland Security, which |
assisted in developing by conducting roundtables in Denver,
Boston, and Chicago, in which precursor conduct and other
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indicators of criminal activity are identified in training modules
designed to guide discretion toward objective factors such as
conduct, and away from inappropriate indicators such as race,
afford a useful template that could, in my opinion, be adapted
easily to the human trafficking context.

Finally, in my view, the SAR concept must be extended beyond
law enforcement to the general public. Hotel workers, for
instance, if properly trained to look for the signature conduct of
human trafficking, might be in the best position of all to report
criminal activity. In New Jersey, training in human trafficking is
in fact being extended to the hospitality industries in
anticipation of the Superbowl. This kind of training should
occur nationwide.

Human trafficking, like terrorism and the other transborder
crimes, challenges us to adapt our laws and our government
structures to make our own borders irrelevant. Thanks to the
work of Senator Chiesa and others, we have put the right laws
in place and we have begun to raise awareness. A further
commitment to fusion centers and to initiatives like SAR will be
an important next step, in my opinion, in enabling us to
eradicate human trafficking.

Thank you again for the invitation to share my views.
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Contact: Suzanne Koepplinger, Executive Director
skoepplinger@miwre.org or 612-728-2008

Testimony before the U.S. Senate Committee on Homeland Security and Governmental Affairs at
hearing titled “Combating Human Trafficking: Federal, State, and Local Perspectives”.
September 23, 2013

Dear Chairman Carper, Ranking Member Coburn, and Committee Members:

On behalf of the women and children we serve at the Minnesota Indian Women’s Resource Center in
Minneapotis, I thank you for this opportunity to bring to your attention a grave and egregious human rights
violation being perpetrated against vuinerable Native Americans in our country. Sex trafficking and the
commercial sexual exploitation of children is of growing concern in our community. In 2009, the Minnesota
Indian Women’s Resource Center published the first research on the scope of sex trafficking of any
demographic group. Our Shattered Hearts: the commercial sexual exploitation of American Indian women and
children in Minnesota report found highly disturbing indicators that American Indian females were being
targeted by sex traffickers for commercial sexual exploitation (CSE). For example, of women and girls
screening into three direct service programs during the study, 40 % of incoming clients reported involvement in
some type of commercial sexual exploitation and 27 % reported activities defined as sex trafficking under the
Trafficking Victims Protection Act (TVPA). Our current direct service program for trafficked and high risk
Native girls is screening all youth entering the program for sexual exploitation risk factors and involvement.
Using standardized assessment tools we found that 71 % of girls entering the program had experienced long
term homelessness, had a family member diagnosed with mental iliness, and had experienced harassment and/or
physical or sexual violence. Eighty six percent had a history of child protection systems involvement, and the
same percentage (86%) of these girls reported some exposure to the sex trade. At a six month follow up
screening, 71% of the girls were safely housed and 100% had begun receiving mental health care. All girls in
this program also reported that they now knew where to get help and how to avoid high risk situations and
people who were a bad influence on them. Three girls from the current cohort graduated from high schoot this
year, the first in any of their extended families to do so. This program is the only one of its kind to provide these
culturally strength based services to this population, has a wait list, and is receiving more referrals from law
enforcement agencies every week.

We continue to receive reports from girls in our programs, from Greater Minnesota tribal sexual assault
advocates, and local law enforcement that Native girls are being targeted for recruitment by traffickers to the oil
fields of North Dakota and being sold in the “man camps”. One alleged incident involved a 14 year old Native
girt who was reportedly sold to 40 men in one night. A 15 year old girl in our program reported that her
brother’s best friend had been making frequent attempts to take her to North Dakota where, he said, she could
“make lots of money” for them.

The Minnesota Indian Women's Sexual Assault Coalition’s 2011 report Garden of Truth: the Prostitution and
Trafficking of Native Women in Minnesota interviewed 105 Native women with prostitution arrest records.
They found that a majority of the women had been sexually abused as children, had been raped, and were
currently or previously homeless. Anchorage Police and FBI statistics show that Alaska Native women
represent 33 % of all prostituted and trafficked women in the city, yet Alaska Natives make up less than 8% of
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the total population. Most Native females are sold in urban areas, but it is unknown how many of these women
initially came from reservation communities or are city residents. We have no data on the scope of exploitation
of boys or GLBTQ or “Two Spirit” youth, but recognize them as also vulnerable. National statistics tell us that
over 70 % of American Indian people in this country reside in urban areas, not on their home reservations.
Solutions must include tribal and urban populations for maximum benefit.

We believe the data we have on hand to reflect only a small portion of the true picture of those who have been
trafficked into prostitution, for a number of reasons. The widespread normalization of sexual violence in
American Indian communities has numbed many youth to the point where they minimize and rationalize what is
happening to them just as domestic violence victims do. Many are engaged in survival sex simply to have a
place to sleep at night. Others are gang raped in by Native Mob or other local street gangs and are living in fear
of the consequences if they do not comply. Native Mob is only one of the gangs we have seen involved in the
trafficking of Native girls due to their unique vulnerability. Methods of recruitment can involve what we call
“guerrilla pimping”, which is simply gang rape with brutal beatings, or “finesse pimping” , which is often much
more difficult to detect and interrupt. This is a grooming process, and has a manipulative pattern similar to
domestic violence perpetration, where the initial relationship is loving but becomes increasingly more
controlling, with the end result being girls caught in a web of violence and abuse with little hope to escape.
Drugs are often used to ensure compliance. Most of these girls have multiple risk factors such as homelessness,
early sexual abuse, and/or addiction or mental iliness of parents/caregivers, Willingness to report or cooperate
with law enforcement is rare due to the lack of secure housing and deep, complex trauma these children suffer
from. As they are reluctant to report to law enforcement, they are not counted in the national data sets as
trafficking victims. The current requirement to have a law enforcement certification of victimization in order to
be counted as a trafficking victim has limited our undcrstanding of the scope of the problem nationally. We
believe that 80 - 90% of trafficked youth are under the radar and not being reported for this reason.

The damage to the victims is severe in human and economic terms. Our 2012 research report Early Intervention
to Avoid Sex Trading and Trafficking of Minnesota’s Female Youth: A Benefit-Cost Analysis, found the
quantifiable damage to a juvenile female recruited into sexual slavery includes high rates of physical damage
including traumatic brain injury, damage to reproductive systems, and injuries from violent assauits. Mental
health issues such as PTSD, dis-associative disorders, complex anxiety disorders are common. We cannot
quantify the damage to a child’s spirit, or scif-esteem, or to her family. Yet this analysis shows a definitive
return on investment to the taxpayer of $34 for every $1 spent on early intervention and prevention services. We
know what works, and have the evidence that it not only saves lives, but savcs taxpayer dollars. It is now a
matter of prioritization.

Since the publication of our Skattered Hearts report, the Minnesota Indian Women’s Resource Center has
engaged our local community and tribal partners in solutions. The Fond du Lac Band of Lake Superior Ojibwe
is working to collect more data and create systemic responses to sex trafficking. T have conducted training in
indigenous communities across the country, including the Choctaw Nation of Oklahoma and the Ft. Berthold
Reservation in North Dakota. In each instance, there is a need for more awareness of the tactics being used by
perpetrators, and requests for technical assistancc in identifying and responding to this crime. There is a gap in
the need for coordinated responses and the resources available. In North Dakota, for example, tribal sexual
assault advocates report numecrous young women who had reportedly been victimized by sex traffickers but
were too frightened by threats of consequences to their loved ones to report these crimes to law enforcement.
The Bakken Oil Fields are indeed a boon to the economy of the region, and have also created an explosive
market for sex traffickers who find vulncrable victims among Native American and other marginalized groups.
This presents the opportunity for the businesses that are profiting from the oil industry to step into their
leadership role. There is a great need for more law enforcement, more awareness and cducation, and more
victim services in this region. I hope that the industry will seize this opportunity to invest in the wellness of the
entire community in which they now work and live.
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The Minnesota Human Trafficking Task Force has created a strong multi-disciplinary response to human
trafficking. In 2011 the State passed the Safe Harbor for Youth Act, which aligns state statute with the Federal
Trafficking Victims Protection Act in recognizing any juvenile sold into prostitution as a victim of a crime. In
2012 we presented a state-wide housing and services response called No Wrong Door for Services to the
legislature. This is a comprehensive approach — developed by teams of prosecutors, police officers, county child
protection workers, social workers, faith community, public health professionals, educators, and front line
advocates — to create an effective system of housing and services that would work in partnership with law
enforcement and county child welfare teams to effectively identify victims of CSE and route them into
appropriate healing services rather than the juvenile justice system. We were successful in securing initial
funding to begin implementing the No Wrong Door Model, but are seeking additional resources to fully fund
the comprehensive approach that includes morc accurate data collection systems to help us better understand the
scope of the problem. We are collectively designing more effective approaches to reduce the demand for
sexually exploited persons, for without the demand there would be no supply.

I want to again thank the Committee Members for their leadership in recognizing the importance of a
comprehensive approach to ending the sexual slavery of vuinerable people. No person should be viewed as a
commodity. One study tells us that a pimp can earn between $150,000 - $200,000 for each single child sold
repeatedly for sex. Sex trafficking is a highly lucrative criminal enterprise that is robbing our communities of
the youth, who are our future. It is reliant upon a market demand that must be stopped. We need more resources
across sectors, but particularly within law enforcement, victim services, and child protection departments — to
begin to interrupt this human rights violation and ensure that all children can grow up without being sentenced
to a lifetime of trauma and violence.

Thank you.



94

Early Intervention to Avoid Sex Trading and
Tratficking of Minnesota’s Female Youth:
A Benefit-Cost Analysis

cutive Summary

UROG ] Urban Research and
Dutreach-Engagerment Center

UNIVERSITY ¢ i

: NNESOTA
Driven to Dis

LoVET




95

This report and executive summary is a product of the Minnesota Indian Women’s Resource Center and funded
by a grant from the Nathan Cummings Foundation. The authors would like to thank everyone who contributed
to the report and executive summary, a list of contributers can be found in the fuil report.
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Setting The Stage

The Federal Bureau of Investigation (FBI) identified Minnesota as one of a dozen states with notable sex trafficking
activity, particularly of juveniles.! Sex trading, prostitution, and sex trafficking are all terms used to reflect the act of
exchanging sexual services for something of value. We use the term “sex trading” to include all these forms, includ-
ing sex trafficking. When the individual providing these services is under the age of 18, this activity is a federal crime
under the Trafficking Victims Protection Act (TVPA). Thus, according to Federal law all juvenile sex trading is, by
definition, sex trafficking.

In the summer of 2011, the State of Minnesota passed the Safe Harbor for Youth Act. The Minnesota Safe Harbor Act
views youth under the age of 16,> who are involved in any form of sex trading (including trafficking) as children in
need of protection. It also increases penalties for purchasers, pimps and other traffickers of minars for the purpose of
prostitution. The Act more closely aligns Minnesota State statues with federal law (the TVPA) and creates structures
for victimized youth to be routed into protective or healing services. Full implementation of the law is deferred until
2014 to allow law enforcement, service providers and judicial systems time to align with the new law’s requirements.

The Safe Harbor Act focuses on runaway and homeless girls in the State of Minnesota as a population at greatest risk
of sex trading and trafficking. The analysis in our study is oriented to this current policy context of the Safe Harbor
Act. Our benefit-cost model assumes that current investments hy the state as described in this report will remain
constant. Sex trading and trafficking of juveniles causes significant and documented harm to individuals and com-
munities, such as poor health and mental health cutcomes, unplanned pregnancy, violence, and more.” Here we
summarize our study that demonstrates early intervention to prevent adolescent sex trading is in the best interest of
Minnesota taxpayers.

“hitpfwww b govimi fis/ak siwhat-we-i priorities#violent_crime: National Security Priority Area number 8.

“This is accurate as of July 2012, It is possible that the l(‘g,xsldxmt may raise that to age 18 in line with the Federal legistation {TVPA).

“The full report has an extensive discussion of these hasms (p. 16-48). Sec for cxample, R, & Weiner, NA. (2001). The Commercial Sexual
Exploitation of Children In the US., Canada and Mexico, Philadelphia; University of PA School of Social Work. 3
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The authors were hired by the Minnesota indian Women's Resource Center (MIWRC) using a grant by the Nathan
Cummings Foundation to provide a carefully constructed benefit-cost analysis of early intervention to prevent sex
trading by Minnesota’s female youth. under the age of 18, Our definition and scope of analysis includes survival

sex, sex trafficking of juveniles, and so-called juvenile prostitution. The author:

of this report use the term “sex trading” to describe the sale of sex and sexual :
activity for money, food, drugs, clothes, a place to stay or anything else. We do -
includes those  ©

not only use the term “trafficking™ because part of our analys
adolescents who continue sex trading into adulthood, where sex trading is not
necessarily tratficking according 1o Federal law.

The report is complex because the issue of adolescent sex trading and

s not well researched. There is wide individual

trafficking is complex and it
variation of experiences among adolescent females and vast differences in
individual trajectories of sex trading and trafficking. While much research has
been conducted on this topic, we found no nationally representative sample in
a longitudinal study of adolescents involved in sex trading and trafficking on

which to base our model. This i

a difficult group with which to conduct

research, Girls who trade sex (including victims of trafficking) are stigmatized
by society and are often disconnected.  Some are forcibly controlled by others

They are hard to find, lack trust and may be scared to participate in research. Therefore. our analysis resis on
conservative best estimates based on available scholarty evidence. When judgment was required we selected the
most conservative option. For purposes of this study the authors focused on research pertaining to sex trading and
trafficking among runaway and homeless adolescent girls ages 12-17, as well as. the proportion of these vouth who

4

trade sex into adulthood. We include all racial and ethnic groups,
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The Benefit-Cost Mode!

Our benefit-cost model examines the return to the tax payers of Minnesota if they invest in prevention of female
adolescent sex trading. including sex trafficking. The model assumes that current state expenditures on the health
and wellbeing of the population of Minnesota remain constant.

Research shows that sex trading and trafficking cause harm to the individuals providing sexuval services as well as
the broader community. Some of these harms require public expenses paid for by the tax payers of

Minnesota. in our model the “benefits™ are the avoidance of these harms by successful intervention that

prevents female adolescent trading sex (and trafficking), where these harms reflect public spending. The “costs™ are
expenditures the state must make to pay for the early intervention and prevention program. The benefit-cost analy-
518 15 a quantitative economic model that compares the cost of the program with the multi-year stream of benefits
resulting from prevention of sex trading and trafficking.

We calculated our Return on Investment (ROI) as a net present value. The formula for our calculation of net present
value is provided in this summary, Our model uses additional formulas, not shown here, to derive
valuations for each variable in our net present vatue formula.




Harms of Sex Trading Avoided (Bene

i
Rl

Sex trading (trafficking) is associated with many short and long term harms to adolescent females invotved, This
includes a wide range of poor health and mental health outcomes, experience of violence and intimidation,
homelessness, chemical dependency, unptanned pregnancy, > ‘

involvement in criminal justice, decreased lifetime earning,
welfare expenditures (food stamps, MFIP. Social Security,
Medicare, etc.}, and loss of human potential. For this study we
identify, document and quantify only those harms that can be

directly attributed to sex trading and that have a clear impact on
the public treasury. We identify and evaluate 16 specific harms
that research with strong empirical evidence shows are caused by
sex trading, including trafficking.

For each of the 16 harms analyzed in our model, we specify a
unit of measure. estimate of unit cost, time profile, and harm
quantity per year. Each of these harms has a high degree of
complexity with respect to both prevalence and doflar vaiuation.

Time profile is both important and hard to document. The length
of time an individual is involved in sex trading influences the
degree of harm to the individual, and thus to Jocal and state
expenditures that address these harms. We found no - Probation

representative, longitudinal study on the average length of time ; e {(}z o
adolescents engage in sex trading. This is a hidden problem in ‘ S
many communities, highly stigmatized aud often unrecognized.

AN : crpone iHcome tax revenie
Absent clear empirical evidence, we constructed a pattern of e P e
trajectories that resuited in an estimated average duration of 7

years in the sex trade per juvenile, which is consistent with the limited empirical evidence. Our model requires an
average age of first involvement in the sex trade. We set an average age of 14, which is consistent with the limited
evidence.* This implies that two thirds of these adolescents will continue trading sex into adulthood. This justifies

the inclusion of costs to the tax payer incurred by those adolescents who continued trading sex into adulthood.

Numerous additional harms caused by sex trading have been documented by research and practice, but were not
included in this analysis because we could not identity a direct cost to the public treasury or we could not establish

a clear and direct causal link to sex tradin
mental health, pain and suffering, the impact of multi-generational trauma and poverty, the full cost of welfare pay-
ments, and lost human potential. Thus, our conservative analysis likely reflects a minimum return on investment to
the taxpayer.

an adolescent. Some of these include untreated medical issues, poor

Qur identification and quantification of harms has some limitations. Many assumptions and rough estimates are
involved in reaching these resulis.’ But we believe the estimates are reasonahle given the available evidence and
*Please note that this is an average devived for the purposes of this model only. We are not making a statement on the actual average age of first in-

volvement in sex trading. The rescarch is not yet clear enough to definitively establish an average age of first involvement. Research and practitioners
report secing both much younger and older age of first involvement in sex trading.

*A full disenssion of the literature and our estimates can be found in section 3. Harms Related to Sex Trading on page 14 of the full veport, 6
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likely represent a fow end of the potential value of harms. We have taken great pains in assembling and
evaluating the empirical intormation on which our estimates are based. and where we were forced Lo make choices.

we elected more conservalive assessments of hoth harm prevalence and unit costs. Detailed analysis of the cost

savings of harms avoided by carly intervention and prevention is highly complex and not presented in this summary,
The reader may find explanation of these factors in the full report.

We reiterate that our model only considers costs that directly affect public budgets (i.e. expenses incurred by the tax
payers of Minnesota). The social harms of adolescent sex trading extend wett beyond these. Additional costs and/
or foss of benefits are incurred by non-profits, school systems, families and communities. and the overall economy.
But the analysis of the tull social value ol the harms of adolescent sex trading, including trafficking, was beyond the

scope of this study.

d Prevention Program

A state-wide program that would fulfill the goals of the Safe Harbor for Youth Act will need to consider the
following elements: sereening of runaway and homeless female youth for their risk of sex trading. including

trafticking; referral to specific programs based on the sereening; housing of various types as needed. Such a
program is not yet in operation in Minnesota. To evaluate costs we combined information from a promising

Youth

public health mode! in Ramsey County. MN with estimates of housing needs provide by the Homele

Services Coordinator for the State.

We use expenditures by an existing program of this nature currently operating in an urban area. the Runaway

Intervention Program {RIP) in Ramsey County. Program costs include screening, referral and health exam for all
vouth in the target population. RIP does not provide housing, so these costs are not included in their program cost
estimates. RIP provided cost estimates for the overall program and for the most intensive level. This program has
demonstrated success with this population and evaluated program outcomes. Using secondary data on homelessness
and runaway youth in Minnesota we estimate that each year there are at Jeast 391 female vouth who trade sex in
Minnesota.® Our model estinvates the accuracy of “filtering™ youth into the correct level and type of services as welt
as the effectiveness of each program element at preventing and intervening in s

X trading, 7 We assume therefore
that the statewide version of RIP would serve a minimum of 496 individual girls in the first vear.

Minnesota’s Safe Harbor Act targets runaway and homeless youth as the key population for intervention services, as
they are most vulnerable to exploitation. Lack of stable housing for adolescents Is a key risk factor for sex trading,
including trafficking. Therefore we also include the cost of housing in our estimate of program cost. The Homeless
Youth Services Coordinator for the Department of Human Services at the State of Minnesota provided cost estimates
per day for each type of housing, an estimate of the proportion of homeless vouth requiring each type of housing. as
well as average length of stay per housing type. Some youth require no housing support. Others need only
emergency shelier; while others require transitional or long-term supportive housing., We used this data to construct
a weighted average of the total cost of shelter per person and the dollar amount currently spent by the state to
support this housing

"Wikder, 20107, Homelessne:
(2008). Estimating homeless and highly mobile students Minn-LInk tssue Brief (Vol. 7B, pp. 1-2). Minneapolis, MN: Center tor Advanced Studies in
Child Welfare. Duscribed in detail in Appendix A2 (p. 65-6) Wilder study; child welfare study

in minnesata 2009: Results of the wilder statewide survey {pp. 1-83). Saint Paul, MN: Wilder Research; Larson, A,

Filtering and program effectivencss are described in the report in seation 2 (p. 8-9), in scetion 4 {p.50), sextion

38), and in
Appendix Al {p. 64), 7
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Benefit-cost results

We find that prevention of adolescent sex trading is in the best interest of Minnesota taxpayers. It results in a return
on investment of approximately $34 for every $1 spent. Our quantitative a ment factored in several sensitivity
analyses pertaining to five main model parameters: discount rate, program effectiveness. filtering efficiency,

elasticity of demand and elasticity of supply. The results of our sensitivity analysis can be found in the full report.

Qur best estimate finds that for each adolescent female in the intervention program, the tax payers of Minnesota will
save at least $38,229 over a 30 year time horizon. 3{ the program serves a cohort of 496 girls, the state would save
approximately $2

.9 million.

The greatest annual savings projected in the model accrue in the first and second year after the intervention. in the
first vear, the state would likely save $5.120 per year for each individual with a fikely total savings of over §
million (with an additional $2.6 miilion in the second year). Table 7 in the full report shows the annual aggregate
henefit per client per year for all 30 years of the model.

TS

Izach adolescent served in programming during every additional year of program operation will initiate their own ad-
ditional stream of benefits to the State of Minnesota.

Conclusion

Uhe findings of this research clearly demonstrate a posilive net value, or return on investment to the public sector,
of at least 34:1 for carly intervention with adolescent girls at risk of sex trading (including sex trafficking). While
acknowledging the complexity and ditficulty of fully estimating the cost of harms to this population. the damage to
juvenile girls is likely under-reported due to the stignatization of the activity and refuctance of girls to admit sex
trading.

Our work in estimating the value of harms caused by sex trading and trafficking of adolescents took pains (o
understate them when judgment was required. Due to limited evidence, some forms of harm are entirely excluded
fram our model.  We are unable to definitively quantify some costs, such as long term mental health problems,
traumatic brain injury. and fost consumer power. Others are costs that are likely unquantifiable, such as towered
self-worth. pain and suffering. Therefore. we believe that the evidence we have compiled argues strongly that
pursuit of carly intervention and prevention of adolescent sex trading is in the best interest of Minnesota citizens,
This is true even from the narrow perspective of direct cost to tax payers through public budgets. but does not
include tong term harms mentioned above or the human impact on the victims or their families.

Most of the harms of sex trading. inctuding wafficking. ol adolescents are not paid for directly by public
expenditures. Some are paid for by the non-profit sector and philanthropy. For example, youth serving housing
agencies, health clinics and case management programs tor this population seek funds from a wide ariety of sources.
But most of the immediate costs are borne by individuals and their families. Many adolescents involved in sex
trading do not receive needed services and live on the streets (or in precarious housing). Our model does not
account for the lifelong toll associated with intangible harms such as fear, pain. suffering. and the lost human
potentiaf of those adolescents involved in sex trading, their children and their famities. If our analysis included a
broader conception of benefit and cost, such as the costs borne by individuals, families and communities. the
recommendation would only be stronger.

* Calenlations of these costs estimates can be found in section 4. Program Costs (p, 48+
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Abstract

We provide analysis of an innovative policy to reduce social harms from sex trading among
female youth, including adolescents (e.g. survival sex, prostitution, sex trafficking). The policy
consists of early intervention cfforts with adolescent females to prevent and dissuade them from
sex trading. Our framework treats the program as an investment project and calculates its net
present value, where the benefits are understood to be harms avoided by successfully reducing
the extent of sex trading. We approach the analysis from the narrow perspective of the public
budget. That is, both the cost of the program and the specific harms from sex trading are"
evaluated in terms of the burden they impose on a community’s government expenditures. We
do not examine the full social costs of sex trading. Our valuation of harms is a conservative
estimate based on available social science data. We conduct sensitivity analysis with respect to
key model parameters such as program effectiveness, discount rate and other model parameters.
The program returns positive Net Present Value in all but the most pessimistic scenarios, which
we believe are highly unlikely to prevail. In our best estimate it returns $34 in benefit for each

$1 in cost.
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Section One:
The Policy Problem and Our Framework of Analysis

Policy makers, the academic literature, and practitioners in the community offer multiple ways of
describing, framing and dealing with youth involvement in commercial sex markets, sex
trafficking and prostitution in the United States. Sex trading, prostitution, and sex trafficking are
all terms used to reflect the act of exchanging sexual services for something of value. When the
individual providing these services is under the age of 18, this activity is a federal crime under
the Trafficking Victims Protection Act (TVPA).

We orient our analysis to the current policy context in the State of Minnesota. On August 1,
2011, the Minnesota State Legislature passed, and the Governor signed, several new provisions
related to what it terms “juvenile prostitution” and “sexually exploited youth.”! This legislation,
known as the Safe Harbor for Youth Act, represents part of a larger policy debate in the state
around issues of prostitution, sex trafficking and child welfare; policy driven by awareness that
juvenile sex trafficking is a problem. The Twin Cities of Minneapolis and St. Paul were
identified by the Federal Bureau of Investigation “as one of 13 cities with a large concentration
of child prostitution enterprises.”> The Safe Harbor Act more closely aligns Minnesota State
statues with the federal law (TVPA) and creates structures for victimized youth to be routed into
protective or healing services.

The policy context in Minnesota is two-pronged. (1) The act reclassifies youth under the age
of 16 who are involved in prostitution and/or sex trafficking (as defined in Minnesota Statute)

from a criminal/delinquent framework to a victim-centered public health focused approach. Full

! See Minnesota State Legislature, Special Session 1, 2011; SF0001, 2011 and HF0001, 2011

2 hitp://www fbi.gov/minneapolis/about-us/what-we-investigate/priorities#violent_crime; National Security Priority
Area number §.



107

implementation of the law is deferred until 2014 to allow law enforcement, service providers and
judicial systems time to align with the new law’s requirements. (2) The Act also clarifies and
increases penalties for patrons, pimps, purchasers, promoters and traffickers of juveniles for the
purposes of sexual exploitation or prostitution.

The legislation and policy agenda must necessarily incorporate a wide range of perspectives.
It is therefore important that we are clear and straight-forward with the scope of analysis
provided here and the terms and definitions we use throughout. We know of only two published
benefit-cost studies analyzing youth involvement in sex trading (2005, 2006).° While
informative for our project, DeRiviere’s work pertains to a Canadian context and has a somewhat
different scope and purpose.

For the purposes of our analysis, we must clearly define terms using language that does not
prejudice the facts or our findings. We use the term “sex trading” to describe the sale of sex and
sexual activity. Sex trading refers to selling or trading sex or sexual activities for money, food,
drugs, clothes, a place to stay or anything else. Sex trading can be in the context of survival sex,
engagement in local sex markets, and trafficking facilitated by a pimp or trafficker (herein called

a “market facilitator”*

). Thus our definition includes prostitution, survival sex, and sex
trafficking of juveniles.
The current policy agenda in the State of Minnesota eontemplates action with a specific

population of adolescents deemed most at risk for involvement in sex trading. The legislation

describes the population as follows: “homeless, runaway, and truant youth who are at risk of

* The Shapiro Group (Trouteaud, Parker, & Shapiro, 2010) conducted a benefit-cost study of policy in the State of
Georgia, but it was not published in a peer reviewed journal and has some methodological shortcomings.
¢ Language used by Curtis, Terry, Dank, Dombrowski & Khan, 2008,
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sexual exploitation,” Therefore, our analysis is framed around the impact of sex trading on this
population of youth. We focus specifically on adolescent females and the impact of sex trading
on their life course trajectory; although we note that a growing body of literature suggests
adolescent males also comprise a significant proportion of children involved in sex trading
(Curtis, Terry, Dank, Dombrowski, & Khan, 2008; Edwards, Iritani, & Hallfors, 2006; E.
Saewyc, MacKay, Anderson, & Drozda, 2008; Weitzer, 2009).

In this research we ask the following question. What is the potential benefit to the public
budget of early intervention and prevention of sex trading among female adolescents in the State
of Minnesota, and how much would this cost? Public expenses to deal with and remediate some
of the harms of sex trading are currently incurred by the State of Minnesota and local
governments in a haphazard fashion. Could the State of Minnesota and local communities save
money by providing services and coordinated prevention programs to female adofescents who
might otherwise become involved in sex trading? To answer this question we analyze data on
costs to the public budget related to sex trading among female youth. Many of the public
costs related to sex trading are monetized expressions of various harms suffered by female youth
that are caused by commercial sex activity and paid for by public dollars. Our model does not
include the wider social, economic and personal costs of sex trading.

Several types of harm are caused by sex trading. These include damages to the mental and
physical health of adolescents and adults who trade sex, reduction in their legal economic
productivity during and after involvement in sex trading, burdens on public programs that
address some of the personal damages incurred, law enforcement resources allocated to

suppression, and harm to the community environment in which sex trading occurs. We compare

*S.F.No. 1, August 1, 2011: lines 24.27 through 24.31. An amendment of Sec. 8. Minnesota Statutes 2010, section
626.558, subdivision 2a, is amended to read: Subd. 2a. Juventle-prostitution)
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the portion of such costs that are a burden on state and local budgets to the potential costs of
possible intervention. The Runaway Intervention Project (RIP) currently in operation in Ramsey
County, Minnesota has been posed as a potential model program for the state and serves as the
basis of intervention policy that we seek to evaluate in benefit-cost terms.® Housing is a critical
need for adolescents at risk of sex trading and trafficking. Because the RIP model does not
provide housing, our analysis adds the cost of housing for runaway and homeless youth to the
cost of the model RIP program.

Current policy nation-wide with respect to sex trading and commercial sex is largely one of
suppression through criminalization of the activity for all parties involved. Although this
approach may diminish the extent of sex markets in comparison to legalization or
decriminalization, criminalization is itself the source of some of the social damage (Weitzer,
2009). An alternative policy approach evaluated in our study consists of early intervention with
female adolescents in order to avoid their entry into sex trading. Such an approach is described
in recent legislation passed by the State of Minnesota. The legislation contemplates expenditures
in two areas, a system-wide outreach effort to identify girls at risk and establishment of programs
that prevent and/or intervene in the sexual exploitation of girls.” The goal of such programs is to
restore these youth to a “healthy” developmental life course — one in which they recover from or
avoid sex trading, are no longer homeless and/or running away from home, and exit involvement

in street life.

% The Women’s Foundation of Minnesota, MN Girls are Not For Sale campaign, provided funding to several entities
in Ramsey County to support the development of a statewide mode] based on their county practices, inciuding RIP
(announced via press release on March 30, 2012).

” This is described as a sexually exploited youth outreach program. A multidisciplinary child protection team may
assist the local welfare agency, local law enforcement agency, or an appropriate private organization in developing a
program of outreach services for sexually exploited youth, including homeless, runaway, and truant youth who are at
risk of sexual exploitation. (see_S. F. No. 1, August 1, 2011: lines 24.27 through 24.31, An amendment of Sec. 8.
Minnesota Statutes 2010, section 626.558, subdivision 2a.)
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To the extent that prevention efforts are successful, the harms associated with commercial
sex are avoided. On the other hand, a program of this nature requires resources, which
responsible policy makers must take into consideration. Our study contributes to this policy
debate through careful analysis of the costs and benefits of an early intervention strategy. We
assess costs and benefits from the narrow perspective of the government budget, which
ultimately are costs and benefits to Minnesota taxpayers. In an early intervention program
funded by state and/or local government, the expenditures are budget costs. To the extent that a
program reduces future expenditures from government budgets that would have been incurred to
address the social harms, these are benefits to the budget. Another benefit to the government
budget is increased tax revenue available from women who may be more productive in
legitimate employment if they have avoided involvement in sex trading.

An alternative approach is to address the benefit-cost analysis from a wider social welfare
perspective. Some of the costs and many of the benefits of intervention would accrue to
individuals and groups independently of the government budget. For example, if a medical
problem associated with sex trading is only partly rectified by spending of a public health
agency, the remaining expenses and the personal suffering are part of the full social cost of the
harm. If early intervention avoids the medical problem, the benefit to the government budget
would be limited to the avoided expenses of the public health agency. But the full social benefit
would include also the private expenses and personal suffering that are avoided through the
intervention.

Our paper does not pursue this more general benefit-cost analysis. First, the impacts of sex-
trading on public budgets are interesting and important by themselves. Second, the more general

approach would have to embracc all the issues we raise in this paper, so our analysis can be seen
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as a part of it. Third, moving from the narrow perspective of budgetary impacts to the viewpoint
of social well-being broadly understood introduces considerably more complexity and
uncertainty into the analysis. We leave that project for future research. Finally, a policy that
passes a benefit-cost test within our narrow analysis would also pass under the generalized
approach. Differences between the social value of harms avoided and the budgetary savings
from harms avoided are likely to be quite large.

A critical assumption supporting our analytical framework pertains to the current practice of
social policy in Minnesota. We presume that the community has previously established policies
that address some of the negative consequences of sex trading and that these policies entail
expenditures from the government budget. Examples include some degree of medical carc
provided by the government and attempts by police to suppress sex trading through arrests and
criminal justice sanctions. It is the reduction of such expenditures that comprise benefits in our
framework. We assume that current policy commitments would continue into a future shaped by
the early intervention policy that we analyze. Without such commitments, intervention to help
female adolescents avoid sex trading would not result in benefits to the government budget since
the government would not have spent resources on the harms.

The next section of our study describes a quantitative model on which our benefit-cost
analysis is based. In section 3 we identify several social harms associated with sex trading and
describe their likely prevalence and time profile. An estimate of a unit cost for each harm is also
developed based on available literature. We rely extensively on previous research on social
harms associated with sex trading. Since this research spans many years, estimates of unit costs
that we use are adjusted to 201 { dollars using the U.S. GDP deflator to put them on a common

accounting unit. Establishing quantitative measures of the harms and their cost to the public
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budget is complicated by significant variability and many uncertainties. In this process we take
care to evaluate the reliability and precision of the data. If clear published evidence is lacking
we adopted the most conservative estimate. In section 4 we describe the Runway Intervention
Project (RIP) currently operating in Ramsey County, which is very similar to the kind of
intervention and prevention project contemplated in the new Minnesota statues. Program
operating costs for RIP have been assembled by Ramsey County, and a team of researchers has
conducted evaluation outcomes that have been published. Additional costs of specialized
housing are also considered. Section 5 is the core of the study, where we show the calculation
results and directly compare benefits and costs. Based on data evaluation in the previous
sections and different assumptions with regard to program effectiveness, we conduct some
sensitivity tests on our calculations. A concluding section reviews key points and shortcoming:

and makes suggestions for refinement and further research.
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Section Two:
The Quantitative Model

A program like we analyze can be understood as an investment project: expenditures for the
program now will yield a stream of benefits into the future, which consist of the monetary value
of harms avoided. Although intervention may well involve a multi-year time frame, for
simplicity we model these expenditures as oceurring in an initial period, = 0. For each year of
running the program there will be a stream of future benefits tied to a cohort of program
participants. Considering several years of running a program would simply replicate these
streams.

We denote the cost of the program as IC (for investment cost). The stream of benefits is
assumed to begin in the next period, = 1, and to continue to a time horizon 7. We denote per
period benefits as B,. Using r as a discount rate®, the following expression summarizes the

benefit cost comparison as a net present value calculation®:
LB
NPV =y ——-IC 1)
,Z,: a+ry ¢

If this net present value is positive, the program passes a benefit cost test,
Thus far the model is simple and straightforward. Difficulties arise in identifying specific
details for how the investment costs and the benefits are determined. The value of IC is

determined as the cost of running the intervention program from the perspective of the

* The discount rate we use is the average yield on recent issues of Minnesota’s general obligation bonds.

® The standard procedure in an economic analysis involving comparison of values that accrue in different time
periods calculates “present values” through discounting future values using an appropriate rate of interest, (See
previous note.) The basic notion is that a sum of money equal to a given present value could grow into an amount
equal to the future value that was discounted, if it grew at the interest rate used in the calculation in a compounded
manner.
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government budget. This consists of expenditures for facilities, services and personnel who
work in the program as well as housing for program clients.

Concept of Benefits — Harms Avoided

Identifying the details on the benefits side is considerably more complex than determining
the value of programming (IC). The essential concept is that dissuading and preventing
individuals from engaging in sex trading allows the community to avoid the harms associated
with sex trading. These depend on several considerations. First, how large is the adolescent
population engaged with intervention? We denote this as Z. Second, how effective is the
intervention program? We adopt a simple representation of effectiveness in the form of a
coefficient, o, which denotes the fraction of program participants that are dissuaded and
prevented from trading sex. Third, we must identify specific harms that arise from sex trading,
describe their temporal dynamics, and assign values to them, where these values represent
burdens on the public budget. Other aspects of the social environment influence effectiveness ol
the program in reducing sex trading and must be brought under review in evaluating benefits.

Sex Trading Potential and Program Filtering

Even without intervention some members of the adolescent population engaged with the
intervention (denoted as Z) may not engage in sex trading. To the extent that Z contains such
individuals, avoided harms cannot be claimed as program benefits, since the harms would not
have been incurred in any case. This diminishes NPV because some participants impose cost
without returning any benefit. We use &to represent the proportion of Z that has sex trading
potential. This means that @ x & X Z represents the number of female adolescents
successfully dissuaded from engaging in sex trading as a result of participating in the

intervention. Participants are drawn from a larger female adolescent population (YP) through a
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process of referral and filtering by which individuals are selected according to their potential to
engage in sex trading. Although YP is a population of concern because these female adolescents
are in difficult economic and social circumstances, only a fraction of them are potential sex
traders. We use ¥ as a symbol to represent this share. Estimates of Y and y for Minnesota are
developed in the Appendix, section Al.

The degree of accuracy in filtering youth into the intervention via screening and referral has
a bearing on the NPV. More effective filtering will raise the NPV of early intervention. Yet
filtering must be an imperfect process, so that some individuals from YP will be selected into the
intervention program even though they are unlikely to ever engage in sex trading. We use Sto
represent the effectiveness of filtering. If a filtering process is completely ineffective, #= 0 and
we have Z=YP and @= y. That is, all the female adolescent population of concern enters the
program, and the share of participants with sex trading potential is identical to that of YP. If
filtering is completely successful, = 1, and only members of YP with sex trading potential are
brought into the program, resulting in Z = y YP with 8= 1. (See the Appendix for details.)

The Potential of Replacement in the Sex Market

Dynamics in the sex market also influence effectiveness. Female adolescents who are
successfully dissuaded and prevented from trading sex might be replaced by others entering or
entered into the market. If an individual is dissuaded but then replaced by a new recruit, then
effectively there are no benefits from reduced harms because the extent of sex trading has not
been reduced. The extent to which replacement like this would occur is an open question that
ultimately must be answered by empirical research, and the existing literature provides little

guidance here. We have devised an approach that allows us to incorporate the issue into the
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model and then tied this to rough empirical information in a way that allows an approximate
answer,

Conceptually this question can be framed as the net effect of the intervention program on the
equilibrium quantity of sex trading in the relevant market — i.e. our sex trading venue of interest.
This, in turn, is reflected in the labor market for sex trading. Our analytical framework involves
answers to three questions: 1) How much does the intervention program reduce the quantity of
sex traders? 2) To what extent does this reduction increase earnings in the sex market? 3) To
what extent does this earnings increase induce an increase in the quantity of sex traders from
other sources that replace individuals dissuaded by the program? Benefit estimates should be
based on the net reduction in sex traders, which accounts for this replacement effect.

The first question is answered by examining the program effectiveness and its scope (i.e.
how many adolescent females participate). An answer to the second question depends on the
price elasticity of demand for adolescent sex traders, which is derived from the demand for their
sexual services. The third question is answered using the price elasticity of supply of adolescent
sex traders. In the extreme cases of either a perfectly inelastic demand or a perfectly elastic
supply, there would be no effect on the equilibrium quantity of female youth trading sex. In
other extreme cases — perfectly elastic demand or perfectly inelastic supply - there would be no
replacement, in which case the intervention program would have maximum effect.

It is not reasonable to presume that these extreme cases apply to the actual conditions of the
sex trading venue of concern here. We bring this replacement effect into the model through a
“non-replacement” coefficient, p. Specifically, p represents the fraction of a dissuaded cohort
that is not replaced by new entrants. For example, if experience in the intervention program

dissuaded 100 female adolescents from trading sex, and if the subsequent market adjustment led

it
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to 40 new entrants (say, by immigration), then p= 0.60. The interval [0,1] bounds p, and its
precise value depends on estimates of the demand and supply elasticities. (See the Appendix for
full details.) Bringing this into the model results in the following expression for the net
reduction in female youth trading sex as a result of the program intervention: @ X8 X2 xp.

To our knowledge, there are no studies that have attempted to measure the demand elasticity
for sexual services in any venue. However, we can surmise that for our venue of interest this
would be a relative elastic demand because sexual services are not a necessity for buyers and
there are substitutes in the form of pornography, sex shows in clubs, and sexual services
available in other venues. We chose a value of -2 as a central estimate and undertake sensitivity
analysis by also considering less elastic demand responses. Again on the supply side, there is
very little empirical evidence in the literature. Considering the nature of this essential labor input
suggests that the supply would be relatively inelastic. The social circumstances of female youth
are not easily altered in a way that would induce them toward sex trading, naturaf population
growth is slow, and inward migration is difficult to accomplish due to both cultural and legal
institutions related to youthful female populations in the United States. We choose a value of 0.5
as a central estimate and undertake sensitivity analysis by considering greater and lesser values
(1.0 and 0.2). Given these central estimates of the demand and supply elasticities, the value of p
is 0.81. A table in the Appendix shows values of p for a range of assumed values for both price
elasticities, and we use three additional values of p in sensitivity analysis.

We also note that other facets of proposed legislation in Minnesota may affect market
outcomes and possibly the value of the non-replacement coefficient. Specifically, aspects of the
legislation address the demand side of sex trading by increasing penalties for buyers who are

convicted. This may have a reducing effect on demand, but it is not clear whether the demand

12
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elasticity would be affected. Legislation also increases penalties for market facilitators, such as
individuals who promote sex trading as managers and seek market opportunities in this role. As
with increased penalties on buyers, this may have a reducing effect on supply. Moreover, it is
reasonable to conclude that this will make facilitators less willing to respond to incrcased price
by seeking new market entrants. That is, supply would likely become more inelastic, which
reduces the replacement effect. Our analysis does not incorporate these other aspects of the
developing legislation because all such effects are speculative at this point. Our approach is to
provide a carefully constructed benefit — cost analysis for only the intervention program for
adolescent females envisioned in the analysis as though this wcre the only part of new policy
toward sex trading in Minnesota.

Modeling the Avoided Harms

We use Hj; to represent a quantitative measure of a harm j that occurs in year ¢, for a single
representative individual engaged in sex trading. (We use the integer m to represent the number
of particular types of harm, so j = 1, m.) All the harms we consider occur in a probabilistic
sense, so the quantified representations are expected values of harms. Specification of the units
for H; depends on the particular harm represented. For example, H;, may be the average number
of arrests experienced or the average loss of tax revenue from legitimate income in a given year,
. Some of the harms may take on integer values, but for other harms integer valucs are
inappropriate. For example, one harm is infection by HIV, which we represent as the probability
that a representative individual has become infccted by the end of year +.

Clearly there will be a great deal of variability in Hj, across individuals. The extent of harms
experienced will depend on the particular environment for sex trading as well as individuals’

efforts to evade the harms, for example by using condoms and avoiding dangerous clients. For

13
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our purposes we assume an individual experience based on a carefully constructed “average”]0 of
adolescents and women engaged in sex trading.H The extent of harms of type ; avoided in year ¢

can then be calculated as: @ x Zx &x px Hﬂ .

In general each type of harm will have a distinct time profile that describes the value of Hj
across the time horizon, t =1, T. For example, the time profile of becoming infected with HIV is
quite different from the profile of arrest and legal sanction. To help understand time profiles of
harms we distinguish incidents from harms and sex trading trajectories from the time profiles of
harms. But all three concepts are interrelated.

By incident we mean a particular event that precipitates harm or a series of harms. If an
incident is associated with only one type of harm, the distinction is not necessary. But some
incidents cause multiple harms. For example, an arrest for prostitution precipitates the harm of
the arrest itself but also may lead to the harms of court appearance and incarceration. A criminal
record inhibits a person’s ability to rent an apartment or secure a job. The budgetary impact of
each harm is distinct. An arrest does not necessarily lead to incarceration, so we need to
distinguish the incident of arrest from the harm of incarceration. Similarly a violent attack is an
incident that may precipitate harms including medical attention in an emergency room,
psychological counseling, and long-term disability. Again, incidents and related harms should
be distinguished. Likewise, an incident at one point in time may cause a harm that emerges later
in life. For example, Chlamydia is often asymptomatic when first contracted, and it is easy to

cure if treated immediately. If untreated, however, Chlamydia can lead to pelvic inflammatory

' Although best modeling practice would use population averages of the harms experienced in a representative
individual model, data limitations force us to use non-representative sample means to approximate this average.

H The extent of harm may be be dependent on time through changes in behavior. If females learn through
experience to avoid some of the harms, the time profile would fall. On the other hand, physical injury and
psychological stress may cause some women to lose ability to avoid some of the harms due to cognitive impairment
(caused by factors such as drug use and traumatic brain injury) and worsening economic situation. In this case
may well rise through time for certain types of harm. Our model does not attempt to account for such changes.
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disease and infertility later in life. Clearly the time profile of harms is dependent on the temporal
patterns of incidents, but is also distinct from them. Two examples of time profiles for harms are
illustrated in an appendix.

By trajectory we mean the temporal pattern of engaging in sex trading. For example, fora
female adolescent sex trading might begin at age 14 and continue for four years untii age 18. Or
it might continue until she is age 28 or 45. We rely on prior studies to support reasonable
assumptions with respect to trajectories of representative individuals. Because some harms
persist after an individual ceases trading sex, the time horizon for harms is longer than that for
sex trading trajectories. Moreover, the trajectory of sex trading may affect the time profile of
harms within any given time period. If the time profiles of harms were uniform across
trajectories, calculation of an aggregate value of all harms could proceed on the basis of a single
representative individual with an average trajectory. This is not correct, however, when the time
profiles of harms depend on trajectories.

A precise calculation would identify a continuous distribution of a sex-trading cohort across
the range of possible trajectories and link it to profiles of harms unique to each trajectory. We
approach this in an approximate way by assuming a discrete uniform distribution in which a
cohort is equally divided into six groups with sex trading trajectories of 2, 4, 6, 8, 10 and 12
years. We use an index, g, to represent each of these groups, so g =1, 6. This is applied to the
measure of harms, H, along with indexes j and . Thus Hy; represents the quantitative measure of
harm type j experienced by a member of group g at time ¢. For some types of harm, Hg;; = Hy;
for all g and &, which simplifies calculations. But this is not true for all harms, and the model

reflects these distinctions. The extent of harm j experienced at ¢ by an average member of a
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. 6 . . . .
cohort is calculated as [ :]ZM H . Effectively this treatment of trajectories defines a

i
6
composite individual constructed in equal parts from all six groups of her cohort.

For every type of harm we specify a unit cost value, which consists of the amount of public
expenditure required to address one unit of the harm under prevailing public policy. For
example, if medical treatment is provided by a public health agency for an injury or infection,
this expense provides the valuation. We denote these unit cost values as ¥}, j = 1, m and assum

they remain constant across time. When the harm at issue is reduced tax revenue, ¥; is simply 1.

. . 6 . .
For this particular harm, then, 1x [ ]ZM H_, represents potential tax revenue not collected in

1
6
year ¢ because a (composite) woman engaged in sex trading earns less in legitimate employment
than she would have, had she not engaged in sex trading. Combining the several harms with
their valuations, and recognizing six distinct trajectories for a cohort, we have the following
calculation for B,

m 6

B=axZx0xpx) V[|XH, @)

j=1 ¢=1
Because we model the benefits of intervention using a representative individual approach, we
can perform a benefit-cost assessment independently of knowing the variable Z by considering
the intervention cost IC on an individual basis. A positive NPV using equation (1) is equivalent
to a positive value for the formula below,

" B/Z
NPV IZ=y —eu IC/Z 3)
1= +7‘)

m 6
where B /Z=ax8x px z v, [ﬂz H , is derived directly from equation (2). At the same

i=l &=t

time, knowing Z allows us to evaluate the full scale of potential net gains from an intervention
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program, or full loss in the event that program cost exceeds the present value of benefits. We
treat this scaling issue in detail in the Appendix. In section 5 we provide estimates of both the
full NPV as well as NPV per program client, as specified in equation 3.

We turn now to consideration of the particular types of harm that arise from sex trading in
the Minnesota environment, description of their time profiles and what kinds of issues must be

addressed in assessing V; for each one.
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Section Three:
Harms Related to Sex Trading

Our benefit-cost model requires that we identify harms caused by sex trading and specify their
prevalence, time profiles and unit cost in order to establish monetized expressions for them.
Many studies have been undertaken to describe and document the harms associated with sex
trading among female adolescents and adult women (Vanwesenbeeck, 2001), but never quite in
the quantitative way that we undertake.

Our study focuses on sex trading in Minnesota within the context of recent policy decisions.
The target population for intervention and prevention of involvement in sex trading in Minnesota
consists of runaway and homeless adolescents, up to age 15 years. Therefore, in our use of
previous research and empirical studies we give more weight to studies conducted on
populations most similar in demographics and geography to runaway and homeless female youth
in Minnesota. We also consider studies of aduit women who traded sex as adolescents because a
proportion of adolescents engaged in sex trading will continue sex trading into adulthood. Given
typical trajectories of sex trading, it is important to consider studies on both populations in our
examination of harms. Our study only looks at females, but does not address distinctions of race
or ethnicity.

Venues and Trajectories of Sex Trading

Harms caused by sex trading vary substantially across individuals’ experiences. The
particular environment of the exchanges — which we call venue — and the duration of trading
activity — which we call trajectory — are key factors that influence the extent of harms. Our
model requires us to specify venues and trajectories relevant to the target population of the

intervention program. Since there is no representative sample of all sex trading activity, we do
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not know the proportion of female youth involved in different types of settings and therefore
cannot easily weigh our calculation of harms according to venue and trajectory (Shaver, 2005).

As discussed in depth below, many studies suggests that runaway and homeless female
youth tend to trade sex in street-based and other venues that are noted as dangerous and low
paying, characterized by limited individual control. Our specification of trajectories is derived
from the literature on girls and young women who trade sex in these same contexts. We rely less
on studies based on venues described in the literature as relatively higher paying brothel and
escort scrvice environments.

If time profiles of harms were uniform across different trajectories, we could proceed to
evaluate harms experienced by a cohort on the basis of a representative individual characterized
simply by an average trajectory. However, because criminal justice harms and cumulative harms
(such as HIV/AIDS and child foster care} are not uniform with respect to trajectory, the model
calculations must identify distinct time profiles of harms for each kind of trajectory. As noted
above, we approach this problem by specifying six different trajectories that are defined in two-
year increments, from 2 to 12 years of trading activity. Moreover, we assume that equal parts of
a cohort are represented in each of these groups. The remainder of this subsection discusses
empirical research on which our assumptions of venue and trajectories are based.

It is often assumed that all adolescents who trade sex will become adults who trade sex.
Cohen & Piquero note, with respect to crime in gencral, that “a consistent finding indicates that
antisocial and deviant behavior that emerges early in the life course tends to continue into
childhood, adolescence, and adulthood” (2009, p. 26). Thus, the literature suggests a strong
trend toward continued deviant behavior as adolescents become adults. The focus in these

studies tends to be on juveniles who commit “serious” crimes, such as murder, assault, and theft.
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They are not differentiated by gender and none specifically examine sex trading (M. Cohen &
Piquero, 2009; Detlisi & Gatling, 2003; Farrington & Welsh, 2007; Welsh et al., 2008). Some
recent studies on sex trading question this conclusion, finding that some females who trade sex
as adolescents will not trade sex as adults (Edwards et al., 2006); likewise not all adults who
trade sex did so as adolescents (Martin, Hearst, & Widom, 2010).

Most information about sex trading trajectories comes from retrospective data collected
from aduit women about their experiences as adolescents (Dalla, 2006; DeRiviere, 2006; Martin
et al., 2010; Wilson & Widom, 2010). The existing literature suggests great variability in sex
trading trajectories. Many women continue sex trading into their 30s and 40s (Dalla, 2006;
Martin et al., 2010). Potterat, Woodhouse, Muth & Muth (1990) found an average of 5 years
involvement in prostitution. Their conclusion is based on nearly 20 years of public health
surveillance data on 1,022 women engaged in sex trading in Colorado Springs, CO. On the other
hand, in retrospective interviews with adults who were homeless and traded sex as adolescents, a
recent study found an average length 19.9 years of involvement in sex trading (Miller et al.,
2011)."12

Many studies show that engagement in crime and delinquency, as well as homelessness as
an adolescent, can inhibit educational attainment and present challenges to entering mainstream
socicty as an adult (M. A. Cohen, Piquero, & Jennings, 2010). Low educational attainment, lack
of involvement in mainstream employment and early pregnancy all contribute to a propensity to
engage in sex trading (Martin et al., 2010). In the absence of clear empirical evidence from a
longitudinal study, we assume a pattern of trajectories in which equal parts of a cohort trade sex

for 2,4, 6,8, 10 and 12 years. This implies an average duration of 7 years, which is consistent

"2 table A2 in the Appendix summarizes studies related to sex trading trajectories.
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with the limited empirical evidence. If trading begins at age 14, our assumed pattern implies that
two thirds of adolescents who trade sex will continue this into adulthood."?
Identifving Harms

While many studies describe personal and social harms caused by sex trading, a
comprehensive and systematic assessment is difficult to derive from the literature. Still, we have
found much useful empirical information. We describe this literature and how we use it to
identify and quantify the harms in order to show readers the reasoning and assumptions built into
our model. Most studies are based on convenience and snow-ball samples and focus on
correlations between sex trading and harms, often without clearly establishing causation.

Some of the harms described are precursors to sex trading or create vulnerabilities exploited
in sex trafficking, such as childhood sex abuse or running away from home (Estes & Weiner,
2001). Harms that pre-date sex trading are not included in our model because the early
intervention program to prevent sex trading would not prevent these harms. Other studies posit a
causal link between sex trading and future harm, documenting that some specific harms are
directly attributable to sex trading. For some harms, such as chemical dependency, the literature
is mixed on whether the harm leads to sex trading or was caused by sex trading (Dalla, 2006;
Graham & Wish, 1994; McClanahan, McClelland, Abram, & Teplin, 1999; Surratt, Inciardi,
Kurtz, & Kiley, 2004). Causality can run both ways. In our study we include only harms that
have reasonable scientific backing as having been caused by sex trading, and we use very

conservative estimates.

" There is no clear and definitive scholarly evidence of an average age of first sex trade. The research literature
shows a wide range of age of first sex trade for juveniles, ranging from very young to age 17. Many studies find an
average age of first sex trade for juveniles between 13 and 14 years old (see Martin et al., 2010). We did not want to
overestimate the degree of cumulative harm in early adolescence, therefore for our mode! we selected age 14 as the
onset of sex trading in line with our conservative approach. Further, we believe the early intervention and
prevention program will likely foeus on younger girls.

21



127

Some of the most damaging harms of sex trading include such consequences as low self-
worth, mental illness, physical pain, fear, loneliness, reduced cognitive capacity, and diminished
potential. These are difficult to quantify and to express as monetary values. However, most of
these harmful outcomes do not impose any direct demands on the government budget, and so
they do not enter our narrowly constructed benefit cost analysis. But these harms without direct
impact on the government budget are not entirely absent from our model. They impose
monetary costs related to sex trading indirectly through reduced tax revenue and greater need for
public assistance due to reduced employment.

Harms that impact the government budget can be organized into four categories: (1) public
health (violence, pregnancy, sexually transmitted infections, chemical dependency and other
mental health problems); (2) law enforcement (arrests, court proceedings, and corrections,
including probation); (3) social welfare programs (child protection, medical assistanee and
income support) and (4) reduced income tax revenue,"* In the following subsections we
carefully consider social science literature related to each of the identified harms caused by sex
trading. We explain our reasoning for inclusion and provide estimates of time profiles and unit
costs. We also evaluate the reliability of information we must rely on to support a quantitative
model and the assumptions we must make. Thesc descriptions of harms form the building blocks
for our benefit-cost results presented in section 5. Table ! at the end of this section provides a

summary of the harm descriptions developed here and utilized in the computational model.

'* We exclude consideration of sales tax revenue becausc a youth would pay roughly equivalent amounts whether
she earned income from sex trading or legitimate employment. But only in the lattter case would govenment
collect income tax from her.
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Public Health

Numerous harms of a public health nature result from trading sex. We organize our analysis
around five classes of health effects: physical injury from violence, sexually transmitted
infections (STls), pregnancies, mental health and chemical dependency.
Impacts of Violence

Studies of teens and women who trade sex show that violence, both physical and emotional,
is common in their lives (Church, Henderson, Barnard, & Hart, 2001; Kurtz, Surratt, Inciardi, &
Kiley, 2004; Martin et al., 2010; R Parriott, 1994; Romero-Daza, Weeks, & Singer, 2003; Salfati,
James, & Ferguson, 2008). However, not all of it can be seen as caused by sex trading.
Violence that occurs in the context of sex trading — such as assaults by clients and market
facilitators — is directly attributable to the activity and so is included as a harmful incident in our
framework. We do not describe these forms and types of violence in detail. Rather we estimate
the contribution of violent incidents to several related harms that induce public expenditures for
medical treatment. These include physical injuries as well as mental health damage, such as
PTSD and traumatic brain injury. Our model does not account for the physical and
psychological impact of the threat of violence and long-term stress, which recent research
suggests has a stunning, negative impact on the development of the adolescent brain (Glaser,
2000; Wilson & Widom, 2010). In this regard our results understate the benefits of an
intervention program.

Physical injuries that do not require medical attention, while very real and common, are
excluded from our model since there is no associated government expenditure. Injuries requiring
medical treatment are distinguished at two levels of severity: major injuries require

hospitalization; minor injuries do not, The mental health damages from violent incidents elicit
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direct expenditures from the government but also affect government budgets indirectly. For
example, PTSD reduces capacity of individuals to work, which in turn increases income support
payments and reduces taxable income. While these consequences of violence are quite real and
documented in research, it is impossible to know precisely how much of such harm is caused by
violence experienced in the context of sex trading.

The literature on violence in sex trading does not provide a clear or straightforward
estimate of violence. Several authors posit lower rates of violence among adult women who
trade sex in higher paid so-called “indoor” sex trading venues versus lower paid so-called
“outdoor” venues which are street-based and public (Church et al., 2001; Weitzer, 2009).
Further, these studies argue that workers in indoor venues tend to be adults who were not
exploited as youth. Therefore, we will exclude these studies from consideration here and focus
on empirical research among teens and women who traded sex as adolescents. To derive an
estimate of violent incidents for a typical individual engaged in sex trading, we consulted several
studies focusing on sex trading among runaway/homeless youth and adult women who trade sex
in so-called outdoor venues to derive a conservative estimate of an “average” rate of occurrence.
We then use reasonable assumptions to tie incidents of violence to specific harms.

Empirical research reveals a wide range of lifetime experience of violence in the context of
sex trading. Field studies find between 50% and 99% of all persons who trade sex are victims of
violence (Judd, Roman, & Eddy, 2007; Martin et al., 2010; Nixon, Tutty, Downe, GorkofT, &
Ursel, 2002; Romero-Daza et al., 2003). Saewyc et al. (2008) studied a sample of 1,465 street-
engaged youth and found that 95% of sexually exploited females had been physically abused by
a relative, friend, controller, purchaser or stranger (p. 41). Not alt of this was directly linked to

sex trading, however. This same study, in their sample of older street youth, found that in the
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context of sex trading 18% reported being sexually abused and 25% physically abused (pp. 27,
43). Church et al. (2001) found that 48% of women who traded sex in-doors had been assaulted
by a client, while 81% who worked out-doors had been assaulted (p. 524). Assault by market
facilitators was not included in this study and could only increase the total incidence of violence.

Other research has found that 75% of women reported being subjected to violence at the
hands of market facilitators (e.g. pimps and traffickers), and 84-86% reported aggravated assault
and physical violence (Hunter, 1993; Jody Raphael, Reichert, & Powers, 2010; Raymond, 2001).
Raymond and Hughes (2001) also found that 80% of women were sexually assaulted, and 85%
experienced psychological abuse by market facilitators. Collectively these data suggest that it is
reasonable to make a conservative estimate of 0.80 for a cumulative probability of experiencing
assault as a direct result of sex trading. At the same time, the figures on which the trajectory-
long likelihood of 0.80 is based do not distinguish experience of violence from multiple
incidents, nor do they indicate the length of trajectory.

While these studies are informative, our model requires an estimate of violent incidents on
an annual basis that is consistent with this trajectory-long probability. We also need distinction
by severity of injury. Other studies have examined the experience of violence during shorter
time periods. Some surveys asked samples of women who traded sex about their recent
experience with violence. Kurtz et al. (2004) found that around half the women who traded sex
in a street venue from which their sample was drawn had been assaulted by a client in the past
year, and one third had been assaulted in the previous month (Kurtz et al., 2004). The sample
surveyed by Church et al. (2001) found that half of the sample in an “outdoor” venue reported

violence from clients in the previous six months (Church et al., 2001). These studies do not
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reveal, however, whether this includes multiple incidents in the preceding months or to what
extent the attacks resulted in medical care.

Research by Hunter (1993) shows an annual assault rate from market facilitator of 58
incidents among the women in the sample who experienced assault (84%). The annual rate of
rape perpetrated by market facilitators reported by the sample was 16 among the women who
reported being raped (78%). However, these rates do not include violence perpetrated by clients.
A survey by Raymond et al. (2001) of women trading sex found that 50 percent of them
experienced assaults frequently, sometimes daily. A study in Rhode [sland found that women
who trade sex on average require treatment in an emergency room 3 times per year (Open Doors,
2009). But it is not known whether these visits resulted from violence perpetrated against the
women.

What is clear from this empirical information is that violence against women who trade sex
is quitc common. But the variety of circumstances, limited sample sizes and inconsistencies in
survey reporting do not provide reliable guidance to determine a good estimate of the rate of
assaults that would precipitate medical expenditure by state and local government in Minnesota.
We arc left with a need to specify two distinct assault rates for the model with highly imperfect
empirical bases. Yet this field research does place some boundaries on reasonable assumptions.

If we assume a sex trading trajectory of 7 years and a likelihood of 0.80 that a typical female
youth will experience one or more assaults across the trajectory that require medical attention
(including rape) the corresponding (constant) annual probability of such assault is approximately
0.2, This is well below the prevalence reported by some of the research reviewed above, but

those researchers did not speak to the need for medical care. We apply the annual probability of
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0.2 for minor assault (requires outpatient medical care) and reduce this by a factor of 4 to
calculate a probability of 0.05 for major assault (requires hospitalization).

It is similarly difficult to determine required medical expenditures resulting from this
violence. The National Center for Injury Prevention and Control (NCIPC 2003) has calculated
the costs of intimate partner violence, which is similar to the kind of violence experienced in sex
trading. For physical assault the mean medical cost is $2,665 for those who receive treatment.
We will use this as the unit cost of minor assault and multiply it by 20 to provide a rough unit
cost for major assault of $53,300. The NCIPC also found an average of $1,017 in mental health
costs associated with an assault.'® We assume that in all incidents of assault requiring medical
attention victims are also provided mental health care as part of their treatment. For minor
assault we add medical and mental health costs to arrive at $3,682, which is converted to $4,433
in 2011 dollars. The mental health treatment for major assault is treated below as post-traumatic
stress disorder (PTSD) with a separate cost entry. The unit cost of medical treatment for major
assault is converted to $64,174 in 2011 dollars.

The accumulation of experience with violence and the threat of violence can lead to
emotional problems later in life, manifesting as a diagnosed mental iliness such as post-traumatic
stress disorder (PTSD), impaired cognitive functioning, traumatic brain injury, and inability to
sustain employment. While all these harms may impose costs on public budgets through mental
health treatment expense, higher levels of income support and reduced income tax revenue, it is
difficult to establish a quantitative assessment.

For purposes of this study we only include PTSD in our model! since it can be directly linked

to violence and threat of violence caused by sex trading. PTSD is more likely to affect someone

13 (National Center for Injury Prevention and Control, 2003) p. 29.
% Op. cit., p.30.
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with repeated exposure to violence, so it would have a higher prevalence among cohort groups
that trade sex across longer trajectories. The cffects may emerge well after the event that caused
it, so the actual time profile of the harm would extend beyond the trajectory. Treatment may
require longer than a year, which adds to the aggregate value of the harm as well as altering the
time profile. We are not able to address all of these complexities.

We assume all incidents of major violence requiring hospitalization also require treatment
for PTSD. This is justified for several reasons. First, our estimate of the cost of medical
treatment for assault is very conservative. It does not account for adolescents and women who
do not receive medical attention for assault. It is likely that a high proportion of those affected
by assault never seek treatment. Second, our model does not include the threat or perceived
threat of assault. Third, we are not accounting for the repeated exposure to assaults over the
course of the longer trajectories specified in our model. The incidence of PTSD is likely much
higher than just for those who experienced major assault. Rand (2008) estimated that PTSD
costs approximately $5,900 to treat among returning war veterans.'. We adopt his estimate as
our unit cost for PTSD and convert it to 2011 dollars resulting in $6,159 as the unit cost. This
does not include the cost of treating co-morbid occurrence of major depression and anxiety,
which are likely high among adolescents and teens who trade sex. Thus using the figure from
Rand is a conservative estimate of the cost of this harm,

Sexually Transmitted Infections

Trading sex is a high risk behavior that increases the likelihood of contracting an ST],
including HIV/AIDS. Condom use could remediate some of this harm, but condom use is not

universal in the venue of sex trading that we address in this research.. The literature suggests

'7 Cost figure retrieved from the following URL on April 9, 2012.
http://www.rand.org/publications/randre view/issues/summer2 008/wounds2.htm]
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that condoms are used more frequently in transactional sex than in non-transactional sex and that
adolescents tend to use condoms less frequently than aduits (Martin et al., 2010; Ruth Parriott,
1994; Romero-Daza et al., 2003). A nationally representative sample of adolescents in the U.S.
found that 19.8% of girls who traded sex had been told by a doctor that they had HIV or another
STI compared to 4.1% of girls who did not trade sex; clear evidence that HIV and STI can be
directly attributable to sex trading (Edwards et al., 2006).

The prevalence of HIV/AIDS among adolescents and adults who trade sex is extremely
variable by study and locale ranging from 1.5% in a self-reported study in Minneapolis (Ruth
Parriott, 1994) to 78% in an international brothel context (Willis & Levy, 2002). Self-reported
positive HIV rates tend to be much lower than rates reported from testing. In a sample of women
who use drugs in a street-based sex trading context in Miami, Kurtz et al. (2005) found that
22.4% were HIV positive. A study of 255 women in Vancouver, BC who had been street-
entrenched youth found that 23% were HIV positive (Miller et al., 2011). Curtis et al. (2008) in
an extensive study of youth who trade sex in New York City found that 2% self-reported being
HIV positive.

A focus on Minnesota data seems prudent given the variability of HIV rates across the US,
In Minnesota the rates of HIV among all adolescents are low, close to 0%, with only 232 known
cases (Minnesota Department of Health, 2011). A 2000 needs assessment study of sex traders in
the Twin Cities, conducted by the Hennepin County Community Health Department, found that
13% of respondents self-reported being HIV positive (Persell, 2000). For the purposes of our
model, we need the annual probability of becoming infected with HIV, in order to calculate a
cumulative probability that a person will be in a state of being HIV positive in any given year of

their trajectory. The study by the county health department does not indicate how long the sex
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traders had been engaged in sex trading. However, if we presume active sex trading across 10
years, an annual probability of around 1.4% would result in the cumulative likelihood of 13%.
We employ this annual probability in our mode! with respect to the HIV/AIDS harm.

The quantitative representation of the harm is the cumulative probability of being infected
by HIV, which we assume will become revealed through testing followed by treatment with anti-
retroviral therapy (ART) as well as for consequences of AIDS. The time profile for this harm is
rather complex because it depends on trajectories of sex trading and will be present for the
remainder of an infected individual’s life. We specify different time profiles for each of the six
cohort groups in accordance with the groups’ distinct trajectories. A graphical representation of
this is shown in the appendix.

We make a simplifying assumption regarding the ending of these time profiles, which we
presume is precipitated by death of the individual. Antirctroviral therapy (ART) for people
infected with HIV continues to evolve, and this changes the cost of medical treatment and life
expectancy, both of which are used to calculate benefits in our model. We use the most current
and authoritative estimates (Sloan, 2012). Sloan et al. uses an HIV simulation model (CEPAC:
Cost Effectiveness of Prevent AIDS Complications) to analyze sensitivity of survival and
therapy costs to particular features of discase etiology, such as the evident extent of infection at
the time a patient presents to care. They also speculate that, despite the emergence of generic
drugs for ART that will lower pharmaceutical costs, lifetime cost of care for HIV positive
patients will likely increase in future as they have over recent decades.

We ignore these details and adopt their “base case” for survival (26.5 years, p. 45) and
annual cost per patient (20,170 constant 2010 euros, p. 54). Since their cost calculations are in

constant 2010 euros, we convert to dollars using the average 2010 dollar/euro exchange rate
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(1.326 $/euro'®) and then inflate the converted figure to constant 2011 dollars using the U.S.
GDP deflator, as we have for all cost figures. (See table A2.) These calculations return annual
cost per patient of $27,309 (constant 2011 dollars)."® This becomes the unit value that we apply
to the expected number of individuals who become HIV positive as a result of sex trading. We
truncate the survival estimate to 26 years, which imposes a slight downward bias to our benefit
calculations.

Using the survival value of 26 years, and assuming sex trading begins at age 14, if an
individual became infected in the first year they are expected to die at an age of 40. Since new
infections will be contracted in a cohort through year 12, given our assumptions on trajectories,
some individuals will be expected to die of AIDS as late as age 52. Given that our mode! implies
half the HIV infections in a cohort will be incurred by year 4 of the trajectories, we use the
expected death year for individuals infected in year 4 as the assumed truncation year for all HIV
profiles. This is year 30 from the start of sex trading, when the representative individual has
reached age 44.

Prevalence data is available on ST rates that are reported to the federal Centers for Disease
Control and Prevention. In addition to HIV/AIDS, this includes gonorrhea, syphilis and
Chlamydia. Except for Chlamydia, we lack clear data on the rates of infection among
adolescents who trade sex. Therefore, for STIs other than HIV we will consider only

Chlamydia; it has the highest prevalence, and we have good estimates on cost of treatment. By

*® Calculated from daily rates reported by the European Central Bank. Accessed on 29 May 2012 from:
http://www.ecb int/stats/exchange/eurofxref/htmi/index.en.htm}

'° This annual cost of HIV/AIDS therapy is quite close to an estimate by Schackman et al. (2006) based on the U.S.
heaith care system using 2004 data (Schackman et al., 2006). Using the same simulation model, their base case
estimate of annual freatment cost is $25,574 in 2004 dollars. Adjusting to 2011 dotlars results in a cost of $29,933.
We choose to rely on Sloan et al. because their research is more recent and the cost estimate is somewhat lower,
which is part of our attempt to be conservative in the assessment of benefits in our model.
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excluding other STIs from the model, we derive benefit estimates that are understated to the
extent that these result in additional public health expenditure. Moreover, reducing the rates of
STis among people who trade sex may lower the overall rates of STIs in the general population.
However, we exclude this potential general public health benefit because there are fewer people
who trade sex with STIs. Again, our estimate of benefits is conservative.

Chlamydia is often asymptomatic and thus likely under counted in self-report surveys and
public health data generally. In Minnesota youth are disproportionately affected; 69 percent of
Chlamydia cases (N=9,788) infect youth ages 15-24, a group who account for only 14 percent of
the total Minnesotan population (Lynfield, 2011). Because Chlamydia is often asymptomatic,
many cases go unnoticed and untreated, potentially leading to other problems. The Centers for
Disease Control and Prevention (CDC) estimate that 75 percent of cases are not treated in early
stages (Centers for Disease Control and Prevention (CDC), 2004). Long term health
complications from untreated Chlamydia include sequaelae, Lymphogranuloma venereum,
ectopic pregnancy, infertility, and chronic pelvic pain (Partnership, 2011). Chesson, et al. (2004)
report that 10 percent to 40 percent of untreated chlamydia infections will result in pelvic
inflammatory disease (PID). We do not have good prevalence data for many of these
complications, so our model does not address them in detail. However, we do consider two
variants of Chlamydia harm: a short-term experience that is discovered and treated soon after
infection, and a long term infection with more costly consequences that is discovered and treated
three years after contracting the pathogen.

A recent study of sexually exploited girls in St. Paul, Minnesota who participated in the RIP

program found that 55% tested positive for Chlamydia at enroliment (L. D. Edinburgh &
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Saewyc, 2009) and had likely contracted the infection during the preceding year.?® The girls
were tested whether they had symptoms or not. We use this proportion as an annual probability
of incidence during active sex trading. We rely on the previously cited epidemiological research
to support two further assumptions that allow us to convert this into annual rates of harm. We
assume that 25% of cases will be discovered and treated in the year of infection and that another
25% of the cases are discovered and treated three years after infection and require more
extensive medical attention because of health complications such as sequaelae and PID. The
remaining cases are assumed never to be discovered and so not treated. Thus in both cases the
quantity of this harm is 0.55/4 = 0.1375, but in the long term variant this appears with a three
year lag. This approach seems to us conservative in that we presume that half of the infections
by Chlamydia result in no harms at all.

Estimates of unit costs come from The Minnesota Chlamydia Partnership (2011). The
Partnership estimates that one case of Chlamydia costs $108 to treat, and cases that involve
sequaelae and/or PID cases cost $1334. As these are 2011 estimates, we use them directly in the
model, Chesson, et al. (2004) calculate average productivity losses for untreated Chlamydia at
$130, and for cases that resulted in PID the loss is estimated at $649. IHowever, these
productivity losses are not direct costs to governments in Minnesota and are excluded from our
calculations.

Pregnancy
Reliable data on pregnancy and sex trading among adolescents arc not available, but several
studies provide some direction. One study found that 50% of adolescents who trade sex have

had at least one pregnancy (Deisher, Farrow, Hope, & Litchfield, 1989). Some of these result in

* Personal communication with Laurel Edinburgh, M.S., PN.P,, R.N.C., Midwest Children’s Resource Center,
Minnesota Children’s Hospital, St. Paul, Minnesota (26 February 2012).
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elective abortions. A study of adult women involved in prostitution in the Twin Cities by Parriot
(1994) found that 25% of pregnancies resulted in elective abortion. Martin et al. (2010) found
that over 50% of the adult women who traded sex as adolescents had at least one live birth while
involved in sex trading. A very recent study of sex trading among women attending family
planning clinics in Northern California found an increased rate of unintended pregnancies and
almost double the rate of abortions among the 8.1% of their sample who had traded sex
compared to the women who had not traded sex (Decker et al., 2012). Yet it is difficult to
determine how many unintended and unwanted pregnancies directly result from transactional
sex.

However, whether a pregnancy occurred as the result of transactional sex or not, evidence
suggests that sex trading has ramifications in the child welfare system. Early prevention of sex
trading or intervention that restored female adolescents to a normal developmental trajectory
would help women avoid unwanted pregnancy and child welfare burdens. These welfare issues
are addressed below. In this section we consider only the medical costs of pregnancy results:
live births or abortion.

If we use the Deisher et al. finding (50%) as the cumulative likelihood of becoming pregnant
and assume 4 years of trading, this implies an annual probability of becoming pregnant at 0.16.'
We will presume that half of these pregnancies result in abortions and the other half in live
births. As the governmental burden of a live birth and subsequent child dependency is a much
higher cost, our assumptions here are conservative in that field research suggests a smaller

proportion end in abortions.

n This estimate captures pregnancies prior to age 18.
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The costs for an abortion in the Midwest range from $520-790 depending on the length of
pregnancy and procedure type. The unit cost we use is an average cost of abortion: $635.22 We
assume this is an estimate for 2011 and use it directly in the model. A recent study conducted by
the Brookings Institution, Center on Children and Families, estimated the average cost to the tax
payer of unintended pregnancy using 2008 dollars. They found the public cost of a birth,
including limited prenatal carc and delivery, to be between $5070 and $8,697, with $7,171 as an
average (Monea & Thomas, 2011), p. 89). This average is the unit cost we use for live birth.
This figure is reasonable in a Minnesota context, as the Minnesota Council of Health Plans found
that the cost for a “perfect” pregnancy with prenatal care and uncomplicated vaginal birth in
2003 was $8,751 on average.” We use the average of the Council of Health Plans estimate and
the middle figure from Monea and Thomas (2011) as the cost of a live birth: $7,960. Inflating
this to 2011 dollars results in $8,493.

Monea and Thomas (2011) also found that a year’s worth of medical care for an infant on
Medicaid costs $6,100. We only include medical costs for infants during the first year. This cost
is added to the cost of live birth for a total unit cost of $13,271 for pregnancy that results in live
birth, The Monea and Thomas cost data are for 2008, so converting this to 2011 dollars results
in $13,855.

Mental Health Harms

Victims of child sexual abuse experience much higher rates of mental health problems
(Browne & Finkelhor, 1986). Youth engaged in sex trading are likely to experience many of the
same short and long-term mental health issues. Research on runaway adolescents suggests that

they experience much higher rates of mental illness than their peers. Furthermore, runaway

2 Midwest Health Center. hitp://www.midwesthealthcenter.org. July 18, 2011.
B Minnesota Council of Health Plans, 2005 *“How much does it cost, 2005,” accessed online March 15, 2012.
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adolescents are more likely to become chemically dependent and to have more depressive
symptoms as thcy become young adults (Tucker, Edelen, Ellickson, & Klein, 2011). A
preponderance of research evidence indicates that sexual exploitation and sexual abuse of
children cause high rates of severe mental health problems (Browne & Finkelhor, 1986; Estes &
Weiner, 2001; E. Saewyc et al., 2008; E. M. Saewyc & Edinburgh, 2010; Willis & Levy, 2002;
Yates, MacKenzie, Pennbridge, & Cohen, 1988). It is quitc clear that sexual, physical and
emotional abuse, which often accompany sex trading, have negative impact on the mental health
of adolescents and that this impact lasts well into adulthood.

However, the research literature does not contain sufficient data for us to estimate the
probability of incidence for individual mental health harms that can be directly attributable to sex
trading by female youth. This would be a purely speculative exercise. Nor does the literature
provide figures on treatment costs. Mental illness tends to be under treated, which implies that,
compared to physical illness, even less of the cost of these harms is borne by the public budget.
Thus we are not able to directly include these harms in the model. At the same time, we
recognize that compromised mental health is ubiquitous among youth who trade sex and
sometimes leads to a series of harms including: low educational attainment, difficulty
maintaining legitimate employment, reduced income, homelessness, and substance abuse. Such
personal difficulties place fiscal burdens on government in the form of income support, reduced
income tax revenue and expenses for substance abuse programs. Some of these are identified
below and included in the model, but we exclude any direct public burden for mental health
damages other than those associated with incidents of assault, which are described above in the

section on violence.
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Chemical Dependency

While it is clear that trading sex is associated with substance abuse and chemical
dependency (Jody M. Greene, Susan T. Ennett, & Christopher L. Ringwalt, 1999; J. Raphael &
Shapiro, 2004; E. M. Saewyc & Edinburgh, 2010; Surratt et al., 2004; Weber, Boivin, Blais,
Haley, & Roy, 2002), the causal relationship is hotly contested in the literature. A study by one
of the authors found that sex trading typically pre-dated substance use for adult women who first
trade sex as a minor (Martin et al., 2010). Likewisc, a large study in Vancouver Canada found
that whether or not substance use predated sex trading, the onset of sex trading accelerated the
use of drugs. They also found that sexually exploited youth were more likely to use
psychoactive drugs than non-sexually exploited youth (E. Saewyc et al., 2008).

We include a harm of chemical dependency in our model. Many studies report that the rate
of chemical dependency and substance use among sexually exploited girls is at least 50% (Curtis
et al., 2008; ] M Greene, S T Ennett, & C L Ringwalt, 1999; E. M. Saewyc & Edinburgh, 2010,
Weber et al., 2002). We use this to identify a 0.5 cumulative probability that an adolescent will
become chemically dependent across 4 years of trading sex. We assume that the dependency
will result in one instance of treatment. This cumulative probability implies an annual likelihood
of dependency at 0.16. Many studies show that individuals who continue trading sex into
adulthood are even more likely to become chemically dependent as they age (Dalla, 2006; J.
Raphael, 2002; J. Raphael & Shapiro, 2004). We estimate that continued trading raises the 4-year
cumulative probability of chemical dependence to 0.75.2* This implies an annual likelihood of
incidence at 0.29 for youth who trade sex into adulthood. We apply this higher annual

probability to years 7 to 12 of a sex-trading trajectory (thus it does not apply to cohort groups 1

* Our study does not encompass women who first traded sex as an adult. The relationship between sex trading and
substance use may be different for adult women who first traded sex as adults (Martin et al., 2010).
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through 3) while we use the lower annual probability for the first 6 years of a trajectory. As with
the earlier years, we presume that an incident of chemical dependency will result in one
treatment. Although not all who become chemically dependent will undergo treatment, we
believe our assumption of only one treatment is conservative because relapse is common and
many people undergo more than one treatment, some as many as twelve.

A group of graduate students from the University of Minnesota, Humphrey Institute
conducted a return on investment study of the PRIDE Program of the Family Partnership in
Minneapolis, including costs associated with chemical dependency treatment; the program
supports adolescents and women who trade sex with advocacy, case management and supportive
services (Cunnigham, Klauber, & Sylvain, 2006). They found that typical treatment costs $117
a day for 90 days, which totals $10,534 per instance of treatment. Additional costs include a
chemical health assessment ($92) and aftercare, which they estimate costs $23,169 per year. This
includes case management, attendant mental health services, transportation, child care if needed,
and transitional sober housing, All these elements sum to a unit cost of $33,795, which becomes
$37,102 in 2011 dollars.

Law Enforcement

In the mid 1980s Pearl reported that around 40 percent of public money spent on prostitutior
control was spent on law enforcement (Pearl, 1987). Law enforcement costs related to arrest,
trial and corrections for prostitution charges can be directly attributed to sex trading. However,
juveniles are rarely charged for prostitution in Minnesota. This will become even less likely in
the future as many county prosecutors publicly stated that they will no longer charge juveniles

with prostitution.”® Most law enforcement costs directly related to sex trading result from arrest

* Statements reported in Minneapolis Star Tribune, February 26, 2011, “Teen Prostitutes Get New Status,”
http://www.startribune.com/local/east/1 16933628 htmi.
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and conviction of females who continue trading sex into adulthood.”® We presume that juveniles
may be arrested and then released once their age is determined, so our model includes the cost of
arresting them.

Our assumptions on trajectories imply that two thirds of a cohort of female adolescents will
continue sex trading into adulthood if they start at age 14. Thus several additional criminal
justice costs are relevant. Yet we know that not all women who trade sex into adulthood are
arrested for prostitution (Martin et al., 2010; Shaver, 2005; Weitzer, 2005). A recent study in
Minneapolis found that only one-third of its community-based sample of adults who traded sex
had ever been arrested for prostitution. Analysis of criminal justice data in Hennepin County
(the location of Minneapolis) provides some guidance on arrests and convictions among women
who have been arrested for prostitution. Among women convicted of prostitution in 2006 the
lifetime average number of arrests per person was six.”’ Women on probation for prostitution
have an average number of two probation supervision entries.”® A woman who is incarcerated
for prostitution will spend an average of six months in jail (Cunnigham et al., 2006). (Table
ASin the Appendix provides estimates of the criminal justice cost imposed by a typical
individual who is convicted of prostitution.)

These observations do not provide precise estimates of law enforcement harms to include in
the model, but they do inform reasonable estimates. We rely on the Minneapolis study that
showed 33% of women trading sex had been arrested for prostitution. If we assume an average 7

year trajectory for the group, this implies a probability estimate of 0.05 as the likelihood of being

It is quite likely that adolescents who trade sex have law enforcement contact related to other activities, including
drug use, curfew and truancy violations, and shop-lifting (Curtis et al., 2008; Green et al., 1993; Tyler, 2009).
However, it is not possible to directly attribute these costs to sex trading, so we exciude them.

*" Data analysis conducted in conjunction with the GIFT Research Project, research conducted with GIFT a
probation approach to prostitution in Hennepin County. Data provided to L. Martin by Julie Rud, Manager, Office
of Policy, Planning and Evaluation, Hennepin County Department of Community Corrections and Rehabilitation in
an email dated 11/26/07.

% Julie Rud, personal communication
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arrested in any given year. For women 18 years and older, we presume that each arrest results in
a court appearance, conviction and sentencing to either a jail term or probation. We assume that
2/5 of convictions result in a jail sentence of 183 days, and that 3/5 of convictions result in
probationary supervision. Applying thesc shares to the arrest probability, the annual expected
value of days in jail is 3.66, and the expected value of probation is .03.

Each arrest takes a considerable amount of police time. The process inciudes: obtaining a
solicitation, making the arrest, transporting the arrestee to the police station, confirming
identification, completing reports and testifying in court (Pearl, 1987).*° In a prostitution case
police spend on average three hours, typically working as a team of two. At $50 an hour, adding
operation and maintenance for a squad car, and participation of other personnel and facilities,
Cunningham et al. (2006) estimate that an average arrest costs $2000. This figure has been
criticized as too high. However, an arrest event involves further steps of processing and
evaluation that require public resources. We use the estimate of $2000 as the unit cost for arrest,
noting that this harm involves more than mere apprehension.®® Transforming into 2011 doliars,
this unit cost becomes $2,196.

Arraignment costs include district court operation costs, judges, clerks (judicial and law),
court reporters, interpreters and psychological services. In 2004 overall court costs ranged from
$98 to $244 per offender depending on the charge.’! Cunningham et al. (2006) found that the
cost of arraignment and court appearance per prostitution arrest averaged $176 and required

public defender fees of $351. We combine these to use $527 as the unit cost for a court

# Also validated by personal correspondence with Lt. Nancy Dunlap, Sex Crimes Unit, Minneapolis Police
Department, email dated June 16, 2011,

* We thank Devere Woods of the Indiana State University Department of Criminology and Criminal Justice for
these insights.

*' Julie Rud, Policy, Planning and Evaluation Manager, Department of Community Corrections and Rehabilitation,
Hennepin County, personal communication via email, June 3, 2011.
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appearance, assuming that all arrests are processed like this. This is a conservative estimate

because these figures do not include the cost of failure to appear, issuance of bench warrants,

judicial reviews and other incidental court costs. in 2011 dollars, this cost is expressed as $579.
Post-adjudication costs must also be considered. Incarceration in jail costs about $90 per

day in Hennepin County.*?

We use this as the unit cost and assume it is already expressed in
2011 dollars. Some cases result in probationary supervision rather than a jail sentence. Women
convicted of prostitution can be referred to differing levels of probation supervision, depending
on the charge and prior history.*® The main costs include a probation officer’s salary at $45.52 an
hour and associated administrative support. Cunningham et al. (2006) estimated the average cost
for a probation sentence in Hennepin County at $807. We use their estimate as a unit cost for a

standard sentence to probationary supervision and convert it to 2011 dollars as $886.

Social Welfare Programs

The literature identifies numerous social welfare programs that produce expenditures related
to harms caused by adolescent sex trading. These include child protection, medical assistance
and income support.

Child Protection Expenditures

Many adolescents and women who trade sex are mothers of young children during their
trajectory of trading sex. Public intervention in the interest of child protection may impose costs
on government budgets for foster care and adoption. An arrest with incarceration makes the
need for foster care even more likely. A recent study of sex trading in Minneapolis found that

75% of women with children did not live with their children, thus imposing public costs for child

2 Marcey R. Podkopacz, Ph.D., Director of the Research Division and Business Practice Unit, Personal
communication, June 3, 2011,

**J. Rud and L. Martin, “GIFT Research Project: AFS Historical Prostitution Supervision Approaches,” May 2010,
report for Hennepin County, Department of Community Corrections and Rehabilitation.
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welfare (Martin et al., 2010). On average, women in the study had two children. While many
teens and women who trade sex eventually lose custody of their children, this does not usually
happen until the child is over one year of age. We include estimates of the cost of foster care as
a harm, but not the cost of adoption. The larger element from the public perspective is the
subsidy for foster care.

Although we have an estimate from the Martin et al. (2010) study that informs the likelihood
of losing custody, it is not clear how many women who trade sex actually have children. To
provide a reasonable estimate, we use the cumulative likelihood of a live birth to a member of
the cohort (based on an annual probability of 0.08) and adjust this downward by half to account
for adoptions. Using the cumulative probability reflects the increased likelihood that a child will
be placed in foster care when the cohort member trades sex over a longer trajectory. (We do not
explicitly analyze prospects of a sex trader having more than one child that would go into foster
care.) As with the HIV/AIDS harm, a distinct time profile is required for each possible trajectory.
We assume further that 75% of the children not adopted would go into foster homes (based on
Martin et al., 2010), that custody loss would occur only after the first year, and that foster care
would prevail only during the mother’s trajectory of active trading. That is, we assume children
sent into foster care are returned to the mother after she ceases sex trading activity, We
recognize that this is not always the case, but these assumptions make our cost calculations
conservative. Accounting for more extended periods of foster care would impose greater
burdens on the public than we include. Our assumptions effectively truncate the time profile of
this harm at year 12.

Minnesota Department of Human Services releases daily maintenance and difficulty of care

subsidy rates by age to be paid for out-of-home placements (Minnesota Department of Human
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Services, 2010). Daily rates in 2011 were: $20.69 for children 0 to 11 years; $23.90 for children
12-14; and $24.63 for children 15-20. There is also a one-time initial clothing allowance rate per
out-of-home placement for each age category: $417, $705, and $798. The State also pays an
additional daily rate based on a “difficulty of care” assessment. Given the unfavorable
circumstances for many of the children of women who trade sex, it is more likely that the higher
rates will apply in comparison to the general population of children. Since we have no direct
information on the “difficulty of care™ status of such children, however, we ignore this special
subsidy. Given the young age of the target population and our assumptions on trajectories, only
the first subsidy rate category is relevant. Thus the unit cost for this harm comes to $20.69 x 365
=$7,552. We add the $417 clothing allowance for a total unit cost of $7,969 for foster care.

Reduced Earnings Potential

Involvement in sex trading may diminish an individual’s earning potential across their
lifetime, but the extent of such cffects depends on the details of their experience. Factors in play
here include low educational attainment, health and mental health issues that may cause
disabilities, criminal record, and lack of job skills, Aside from the criminal record, these factors
are related to the physical and psychological damages that female youth incur from sex trading,
particularly in the venues with which we are concerned. In addition to these long run effects,
earnings in legitimate employment may be reduced because a woman is using her time in sex
trading across the period of her trajectory. Diminished earnings impose a burden on the public
budget in two ways: increased need for income support and reduced tax revenue from earnings
in the formal economy.

Research has shown that sex trading activity and earnings in the formal economy are

inversely correlated. Martin et al. (2010) collected earnings and employment information from a
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sample of adult women active in sex trading in Minneapolis (# = 117). In this group 66% had
earned less than $10,000 in the year preceding the survey (2005) and 89% were not employed in
the formal economy at the time of the survey; most lived in extreme poverty. Although not
reported in the published study, the rates of public assistance provided to people in their survey
was very high. In other research Parriott (1994) found that 74% of females who were trading sex
received public aid during the time they were actively trading sex. Causality, however, can run
in both directions. The search for income often drives women into sex trading.

The time profile for the harm of diminished earnings could extend across the life span of the
individual. However, we have no research to use in quantifying this connection, so we cannot
incorporate these harms into our mode! without completely arbitrary assumptions. But exclusion
pushes our estimates toward understating the benefits of reducing sex trading by an intervention
program. Finding a way to incorporate these earnings issues would strengthen the case
supporting such investment.

Reduced Income Tax Revenue

We have included the harm of reduced earnings in a limited way, using reasonable
assumptions based on the field research of Martin et al. (2010). The specific harm is reduced
income tax revenue that can be linked to sex trading activity. The essence of our calculation is to
find a difference between what a female youth would earn in legitimate work if she were not
engaged in sex trading and what she might be earning in legitimate employment while also
trading sex. The difference in income tax revenue is our measure of the harm. The time profile
extends only across the trajectory of sex trading, and we also assume individuals enter the labor
force at age 16, the standard for labor statistics. Thus this harm is irrelevant to cohort group |,

which has ceased trading sex by age 16.
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In their survey (conducted in 2006), Martin et al. asked respondents about annual income
levels (M) in brackets: M < $10,000; $10,001 <M <$20,000; $20,001 < M < $30,000; and M >
$30,000. If we apply the shares of their sample declaring incomes in each bracket and assume
the midpoint of each bracket as average for that group, and set the top bracket average income at
$35,000, we calculate an average income for the group at $11,241. It is not clear from the survey
whether the respondents were reporting only legitimate income or all forms. We will assume
this to be legitimate income and thus taxable, an assumption that errs on the side of understating
the harm of reduced tax revenue. We need to compare this with an estimate of what women in
this demographic group potentially earn were they not engaged in sex trading. Since the data we
rely on for the two income estimates are from different years (2006 and 2010) we adjust them to
2011 dollars using the U.S. GDP deflator. Thus income of $11,241 in 2006 dollars is adjusted to
an equivalent of $12,341 in 2011 dollars.

We calculate potential earnings using data from the Bureau of Labor Statistics (U S Bureau
of Labor Statistics, 2011) on median weekly earnings by educational attainment combined with
data on educational attainment for women in Minnesota aged 18 to 64 (U.S. Census Bureau,
2012). Among this group of women, 39.5% had attained a college degree, 54.1% had only
reached a high school diploma, and 6.6% had not achieved a full high school education. Among
the demographic group targeted by the intervention policy, it is certainly possible for some to be
successful in completing higher education, but it is likely that the proportions in these three
categories of attainment will be skewed toward less achievement. To remain conservative in our
calculation of this harm, we will assume their cducational attainment is limited to high school or
less. Using the proportions cited above, we calculate that about 89% (i.e. 54.1/60.7) would

complete a high school education and 11% (i.e. 6.6/60.7) would not. Median weekly earnings in
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2010 are reported at $626 for workers with a high school diploma and $444 for those with less
than a high school education (U S Burcau of Labor Statistics, 2011), (p. 8). Assuming a work
year of 50 weeks implies annual earnings of $31,300 and $22,200 for each group. Finally,
applying the weights of 89% and 11% we reach an estimate of average annual earnings at
$30,299. Adjusting this to 2011 dollars we have $30,937,

Minnesota has three income tax brackets, but at the relevant level of income only two rates
ap;ply: 5.35% on income up to $23,670, and 7.05% on income between $23,670 and $77,730.%*
We assume filing status as single and not head of household. Since we are looking at the
increase of earnings over a baseline, the standard deduction used in Minnesota is not relevant.
Thus our calculation of tax revenue not received due to sex trading is:

HarmTxR = 0.0535 x (823,670 — $12,341) + 0.0705 x ($30,937 - $23,670) = $1,118.

Summary Comments on Harms and Their Values

Any attempt to calculate the value of harms from sex trading is fraught with uncertainty and
inaccuracy. This applies to both quantifying the harms (H,) as well as establishing unit costs
(V). Table I summarizes our results from this effort, which are incorporated into our benefit
calculations presented in section 5. The harm profiles that are shown in this table represent the
case for an 8-year trajectory of sex trading that begins at age 14. The computational model
contains five additional trajectory representations. Many assumptions and rough estimates are
involved in reaching these results, and we admit a high degree of uncertainty in the outcomes.

We have tried to explain clearly how we arrived at these estimates, all of which are based on

4 . B

3 Rates and brackets from Minnesota Revenue website:
http://taxes.state.mn.us/individ/pages/residency_and_filing_status_filing_requirments_for_individuals_inctxrates.as
X
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empirical studies. That said, we welcome critical information on both method and evidence that
may improve the model.

Where choices had to be made regarding larger and smaller figures, we have chosen in a
way to understate the benefit calculation of our project. For example, we know that physical,
psychological and legal harms from sex trading also reduce earnings potential and thus burden
the public budget through increased income support, We have excluded this from our
calculations. We expect that some adolescent females in the target population may earn college
degrees, but we assume not. This approach of conservatism in claiming benefits from an
intervention policy strengthens any conclusions that such a policy passes a benefit-cost test and

casts doubt on a conclusion that it fails such a test.
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Table 1. Summary of Harms Descriptions - Assumes 8 Year Sex Trading Trajectory Starting at Age 14
Unit of Measure Estimate of Harm Quantity

Class and Type of Harm {expected values)  Unit Cost (§) Time Profile (d) Year 1 Year 4 Year § Year 11 Year 12

Public Health Expenditures
Injury from Assault

Miner (8} prob. of incidence 4,433 During trajectory 0.20 020 020 0 0
Major prob. of incidence 64.174 During trajectory 0.05 0.05  0.05 0 0
PTSD prob. of incidence 6,159 During trajectory 0.05 0.05 0.05 0 0
STI's
Chlamydia-early treatment prob. of incidence 103 During trajectory 0.138 0.138 0.138 0 0
During trajectory
Chlamydia-fate treatment prob. of incidence 1,334 wi 3 yriag 0 0.138 0.138 0.138 0
Persists until death
HIV/AIDS prob. of infected state 27,309 at age 44 0.014 0.055 0.107 0.107 0.107
Pregnancy with abortion prob. of incidence 635 During trajectory 0.08 0.08 0.08 0 0
Pregnancy with birth (¢} prob. of incidence 13,855 During trajectory 0.08 0.08 0.08 0 0
Chemical dependency prob. of incidence 37102 During_trajector. 0.16 0.16  0.29 0 [
Criminal Justice Expenditures
Adolescents: Arrests prob. of incidence 2,196 During trajectory 0.05 0.05 0 0 [
Adults
Arrests prob. of incidence 2,196 During trajectory 0 0 0.05 0 0
Court hearings prob. of incidence 579 During trajectory 0 0 0.05 0 0
Incarceration days 90 During trajectory 0 0 3.66 0 [
Probation supervision no. of 886 During trajectory 0 0 0.03 0 0
Child Foster Care Expenditures child-years 7,969 During trajectory 0 0.083 0.166 0 0
During trajectory
Forgone Income Tax Revenue dollars i after age 18 0 1,118 1,118 0 0
Notes:

{a) Minor injuries require medical attention but no hospitalization.
Major injuries require hospitalization,
(b) Assumes trading starts at age 14 and adult treatment under law enforcement begins in year 5.
{¢} Includes public expense for prenatal care, delivery, postpartum care and infant Medicaid cost for first year of life.
{d) During trajectory means the harm is incurred when the individual is active in sex trading.

Case Study of Multiple Harms

Because our quantification of harm values is complicated by their variety, probabilities and
time profiles, we also present a constructed case study of the public cost of harms imposed by an
individual adolescent who experiences many of harms included in our model. This provides

readers with useful perspective to help in understanding our results in section 5. Our case study

48



154

seeks 1o be compatible with respect to the published titerature by describing an experience that is
fairly typical. It is also shaped by one of the author’s field research. Rather than the composite
individual of our model, we specify a trajectory and experience of harms as follows.

We presume an adolescent who trades sex from age 14 through age 26 (12 years). In the
public health category we assume the following: one episode of minor assault per year; one
episode of major assault during the 12 years, which requires hospitalization; diagnosis and
treatment for PTSD; contraction of Chlamydia with late treatment; three pregnancies with one
abortion and two live births; and two chemical dependency treatments, one as an adolescent and
the second as an adult. We assume the individual does not become infected with HIV. In the
criminal justice category we presume six arrests, siX court proccedings, two probation referrals,
and six months in jail. Finally, we assume twelve child-years of foster care payments, as well as
lost tax revenue across 10 years at the annual average used in the model. Calculations of the
public expenditures required to address these harms is presented in table 2. The total burden

across this individual’s trajectory comes to $354,165 (undiscounted).
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Table 2. Calculation of Harm Values for Constructed Case Study

Public Health Expenditures Unit Type Cost/unit ($) #/units Total cost (§)
1njury from Assault
Minor {a) treatment 3,209 12 38,508
Major treatment 64,174 1 64,174
PTSD ireatment 5,900 1 5,900
STE: Chlamydia-fate treatment treatment 1,334 1 1,334
Pregnancy with abortion procedure 635 1 635
Pregnancy with birth medical care 13,855 2 27,710
Chemical dependency treatment 37,102 2 74,204
Criminal Justice Expenditures
Arrests number 2,196 6 13.176
Court hearings number 579 6 3,474
Incarceration days 90 183 16,470
Probation supervision cases 886 2 1,772
Child Foster Care Expenditures Child-years 7.969 12 95,628
Forgone Income Tax Revenue annual revenue L1118 10 11,180
Total {across {2 years, undiscounted) 354,165
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Section Four:
Program Costs

The cost side of our benefit-cost analysis identifies the public resources required to operate an
intervention program. This is /C in our model notation. The Safe Harbor for Youth Act
recently enacted by the State of Minnesota envisioned three primary components to a statewide
intervention model: identification of adolescents who are at risk for, or are currently, trading
sex; screening and referral to appropriate programs; and program services to match level and
type of program needed (this includes program intensity and possible cultural considerations).®
There are many exemplary intervention and prevention programs in the State of Minnesota that
address sex trading among adolescent females. For this paper we review the Runaway
Intervention Project (RIP) developed by Ramsey County, Minnesota. This initiative was
selected because it closely matches the criteria laid out in the Minnesota Safe Harbor for Youth
Act, and we have published evaluation results and program descriptions, as well as cost data
from program managers.’® We use the experience of this program to inform the cost side of our
analysis. We supplement this with cost information on housing provided by the Homeless Youth
Serviees Coordinator for Minnesota to arrive at a central estimate for cost per person served by

an intervention program.

3 The Safe Harbor Youth Intervention Project (SHYIP) was initiated by Sexual Offense Services of Ramsey
County, Ramsey County Attorney’s Office - Juvenile Division, and Midwest Children’s Resource Center as a pilot
project funded by the Minnesota Legistature (S.F. 2915), Its goal was to promote coordination and communication
among key stakeholders in the county {Safe Harbor Youth Intervention Project, Report to the Legislature, January §,
2008). See also, Edinburgh et al., 2012.

% In addition to published sources we rely on personal communications with the following program staff: Laurel
Edinburgh, Midwest Children’s Resource Center, Children’s Hospital, nurse practitioner and researcher with the
Runway Intervention Project; Elizabeth Sacwyc, program evaluator for RIP, University of British Columbia School
of Nursing and Division of Adolescent Medicine, Vancouver, Canada; and Kathryn Richtman, Ramsey County
Attorney’s Office, RIP documents provided on December 9, 2011,
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Description of RIP Program

RIP is a public health, systems approach that seeks to reestablish a healthy developmental
trajectory for female adoleseents who are at risk for sexual exploitation (or have experienced it)
related to running away from home and truancy from school. RIP focuses on girls aged 15 years
and younger. The program seeks to stabilize runaway youth within their families of origin,
although that is not always possible. It provides services through screening, referral, and levels
of programming based on need. At risk and exploited adolescent females are identified by law
enforcement, school staff, social workers and others in the course of ongoing duties and referred
to RIP. The program has been in operation for five years, and evaluation results have been
published in peer reviewed journals (E. Saewyc et al., 2008; E. M. Saewyc & Edinburgh, 2010).
RIP is the only example of a comprehensive systems approach to remediate experience and risk
of sexual exploitation among runaway and homeless adolescent females in the State of
Minnesota. RIP is for young adolescents and provides services specific to sexual exploitation. It
does not provide all the services that adolescents may need as they age into early adulthood, such
as job training and chemical dependency treatment). Nor does it provide housing for those
adolescents who cannot be unified with their families. We therefore add consideration of the
cost of housing to our model (see below, p. 60).

RIP has four primary components. The first is screening and referral that provides initial
assessment and places the individual in an appropriate level of programming. The second is the
County Attomey’s Truancy Intervention Project (TIP), a county program designed to improve
school attendance and family connectedness. This component is used with girls deemed to be at

low to moderate risk for sexual exploitation. A third component is for girls deemed at moderate
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risk for sexual exploitation, running away and other risky behaviors. They are referred to
empowerment support groups offered through Sexual Offense Services (SOS).

The fourth component is for girls who have already experienced some form of sexual
exploitation or are at great risk of experiencing sexual exploitation and are at high risk for
running away. These youth are referred to intensive intervention services provided through the
Midwest Children’s Resource Center (MCRC). Because family unification is one of the goals,
RIP does not serve girls who are victims of family abuse. These girls are referred to Child
Protective Services. Similarly, girls whose families are homeless are referred to other services
within Ramsey County (E. Saewyc, 2011).

Most RIP referrals were runaways with significant disconnection from school who had
not experienced sexual exploitation and/or abuse and were served by parts two and three of the
program. Program evaluation results for part four, the intensive component, of RIP suggest that
the program offered through MCRC is highly effective at intervening with girls who have
experienced high levels of sexual exploitation including rape, sex trading and trafficking. In
fact, program evaluators report a 96.7% overall effectiveness rate at intervening in and
preventing further sexual exploitation.”” The intensive program in RIP reduces risk factors
known to inhibit healthy development and increases protective factors known to promote healthy
adolescent development and remediate trauma (E. M. Saewyc & Edinburgh, 2010). The
intensive services provided by RIP essentially seek to remediate many of the *harms” we
describe above. This type of programming is likely to be similarly successful with the target
population envisioned by the Minnesota Safe Harbor for Youth Act. Unfortunately, we do not

have evaluation or effectiveness data for the less intensive components of RIP, We therefore do

37 Personal communication, evaluator Dr. Elizabeth Saewyc, University of British Columbia,
Vancouver, Canada, April 6, 2012.
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not know if this portion of the program effectively dissuades and preventions female adolescents
from engaging in sex trading.
Cost Estimates

Because our conceptual framework is based on a representative individual, we calculate
the cost per participant for RIP using a weighted average of the intensive and less intensive
components. We assume that the intervention requires one year, so costs are expressed in annual
terms. Some of the work of RIP is conducted by government agencies and community non-
profits that are already operating in Ramsey County. This includes the Saint Paul Police
Department (SPPD), the Ramsey County City Attorney’s Office, school staff and others.
Ramsey County uses a shared community-wide protocol for identification and approach to
adolescents who trade sex or are victims of sexual exploitation (L. Edinburgh, Huemann,
Richtman, Marboe, & Saewyc, 2012). We do not include a pro-rated portion of their costs, but it
is reasonable to assume that they would be operating with or without RIP in place and so their
contribution to RIP programs is modest.

We derive cost estimates for RIP based on cost information from 2010 provided by the
Ramsey County City Attorney’s Office, published estimates of cost, and numbers of clients
served at each level of RIP. Government is a vital supporter of RIP operating costs. The
contribution in 2010 was $318,023.%* According to published sources, the intensive component
of RIP costs between $2,500 and $3,000 per client in a one-year program (E. M. Sacwyc &
Edinburgh, 2010). We adopt the high end of this range for use in our model,

In 2010, out of 1,637 runaways identified in Ramsey County, 509 were deemed eligible

for RIP after screening and enrolled in some aspect of the RIP model (E. Saewyc, 2011), (p. 2).

3 L . .
§ Personal communication, Kathryn Richtman, Ramsey County Attorney, personal communication, December 12
2011,

»
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Of those 49 were referred to MCRC for intensive services. In addition, 24 youth who had been
referred to MCRC late in 2009 received approximately six months of intensive RIP at MCRC
during 2010. Thus, in 2010 the intensive component of RIP cost approximately $183,000.%
That leaves approximately $135,023 to be divided among the remaining 460 RIP clients in
2010.% So, lower intensity elements of RIP cost approximately $295 per client. These figures
include the cost of screening and referral.

Each RIP client who is referred to the intensive program requires a comprehensive
medical evaluation that costs between $125 and $400.*' Other clients receive a medical exam in
some cases, but not all. The staff of RIP is of the opinion that a medical exam should be
standard for all clients of such a program, so we will represent such a cost in our model and set
this at the midpoint of the range cited: $262. Thus a client referred into the intensive component
costs $3,262 to serve while clients served by the other components cost $557 each.

Approximately 10% of clients referred for RIP services required the intensive component
of the program. Applying this weight to calculate an average cost, we have $828 per client-year
for a representative individual. Adjusting this to 2011 dollars brings the cost to $845.

This does not include provision of housing for program clients, which adds much more to
the cost. Most clients served by RIP do not require housing because they are reintegrated with
their family. But much of the target population for the Safe Harbor for Youth Act are homeless,
and the expense required to provide shelter must be considered in our model for youth who
cannot or will not be reunited with their families. 1f Minnesota social policy broadly intends to

provide shelter to adolescents, then housing costs are not properly a component of the

39 49 clients x $3,000 for one year of RIP = 147,000. 24 clients x $1,500 for six months of RIP = 36,000.
“® The total program cost in 2010 of $318,023 minus $183,000 equals $135,023.
Personal communication with L. Edinburgh, January 24, 2012,
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intervention program cost as they would have been born by the budget in any case. Yet it is not
clear that all program clients would have received housing support from the state if they were not
participating in the program. We avoid settling this issue by presenting estimates of net benefits
both with and without the housing cost.

The Minnesota Department of Human Services provides three types of housing for youth:
emergency shelter, transitional housing and permanent supportive housing. Each type has a
different cost and is required in a different degree. In a statewide program, some of this need
would be in rural areas and small towns, and some would be needed in urban areas, where it is
more costly. However, we do not know the urban and rural proportions of the homeless youth in
the target population. For purposes of our analysis we use urban cost figures derived from
Hennepin and Ramsey Counties in the Twin Cities Metropolitan area. These will likely
overstate the actual cost of providing housing in a state-wide program.

The Homeless Youth Services Coordinator for the State of Minnesota has provided cost
estimates for cach type of housing as weil as an estimate of the proportion of homeless youth that
would requirc each type.*? Emergency shelter with 24-hour support services costs on average
$160 per day per youth, and the average stay is 28 days. We presume that all youth served by
the statewide model would require emergency shelter. The Coordinator estimates that around
half of all homeless and runaway youth will require only emergency shelter before finding stable
housing that does not require governmental subsidy. This is because some runaway youth are
able to be reunited with their families, some may find other relatives or caring adults with whom
to live, and some are referred to residential services for mental health and/or chemical

dependency.

“2 Data produced for this report by Beth Holger-Ambrose, Homeless Youth Services Coordinator, Minnesota
Department of Human Services, personal communication, February 14 and 15, 2012. Figures are for 2011.
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Roughly half of homeless and runaway youth, therefore, will need additional housing
support beyond emergency shelter. Transitional housing in the metro area costs on average $87
per day per youth*?, and permanent supportive housing in the metro area costs $51 per day per
youth. The Coordinator estimates that approximately 35% of homeless youth will require
transitional housing and 15% will require supportive housing. We assume one full year of
housing support for half of program clients, with four weeks in the emergency shelter and the
rest in one of the two latter forms. For the other half of clients only emergency shelter is
provided.

While these assumptions imply a substantial housing cost (over 10 times the program
intervention cost), the State of Minnesota only pays for a fraction of these housing support
programs. In 2011 Minnesota contributed nothing to the budget for supportive housing, about
5.2% of the transitional housing budget, and about 8.4% of the emergency shelter budget.
Applying these proportions to the three daily rates for housing cost, we have the following as the
Minnesota share of the daily costs: emergency shelter, $13.39; transitional housing, $4.48;
supportive housing, $0.0. If the federal subsidy is reduced, adjustments should be made. Either
state funds would be increased or the extent of housing support diminished. For the purposes of
our analysis, we assume federal programs continue as they were in 2011.

In sum, we have the following estimate for annual shelter cost for a representative
individual: Skelter Cost =28 x $13.39 + 337 x $4.48 x 0.35 = $903. This is already in 2011
dollars so needs no adjustment for inflation. Combining intervention programming and housing,
we estimate the annual cost of the intervention program per client served will be approximately

$1,748 with shelter cost included.

#3 This is the average of costs for two types of shelter service, a congregate site cost (3133.72/day) and a scattered
site cost ($39.56/day). Information provided by Beth Holger-Ambrose, personal communication with L. Martin,
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Section Five:
Quantitative Evaluation: Comparing Benefits with Costs

Because we presume that the intervention is a program of a one year duration, the present value
of cost is simply the calculated program cost. Moreover, this cost is relatively certain, although
we consider cost with and without the housing component. The benefit side of the analysis is
more complicated. Table 3 shows estimates of the present value of benefits for one
representative individual as a program client. We include sensitivity analysis with respect to
discount rate and program effectiveness. As noted in section 2, the benefit calculations take into
account the effectiveness of filtering youth into the program in order to induct participants who
have potential to engage in sex trading and divert others. The calculations in table 3 assume 90%
efficiency in filtering, which means the @ parameter is set at 0.77. (See appendix for details.)
Benefit calculations also address the replacement problem, whereby dissuaded and prevented
adolescent sex traders are replaced by new market entrants. Results in table 3 use our best
estimates for market elasticities (demand: -2.0; supply 0.5), which result in a non-replacement

coefficient, p, at 0.81.

Table 3. Model Results: Present Value of Benefits in $ per Client with Sensitivity Analysis

Effectiveness Parameter
a =1 a =.90 a =.70 a=.50 a =.30 a =10

Discount Rate

1.38% 93,541 84,187 65,479 46,771 28,062 9,354
2.38% 85,682 77,114 59,977 42,841 25,705 8,568
3.38% 78,933 71,039 55,253 39,466 23,680 7,893

Assumes: 90% filtering effectiveness and y = 0.25, so that 8 = 0.77.
Assumes: demand elasticity at -2 and supply elasticity at 0.5, so p = 0.81.
See section 2 or appendix for details. Best estimate in bold.

58



164

Across the rows we vary the discount rate, with the middle row being our central estimate of
the rate. Top and bottom rows are calculated with rates one percentage point lower and higher
respectively. Across the columns we vary the effectiveness of intervention, understood to be the
proportion of cohort (Z x 6) that is dissuaded from engaging in sex trading. In the model
notation this is the o parameter, and here we consider six values ranging from 0.10 to 1.0. The
model program on which we base the cost estimates, RIP in Ramsey County, found an
effectiveness rate of 96.7% for the intensive and most expensive component. But we do not have
data to clearly articulate the effectiveness of the other aspects of RIP. Therefore we cannot
specify a precise figure for &, so our approach is to consider a wide range of values. Discussion
with the RIP staff indicates that on average they are successful with the less intensive
intervention components as well. Taken together, setting & somewhere between 0.9 and 0.70 is a
reasonable assumption. Following a conservative approach, we adopt &= 0.70 as our best
estimate. Combining it with the actual discount rate calculated from recent yields on Minnesota
general obligation bonds, our best estimate for the present value of benefits is $59,977 per client.

Sensitivity to the discount rate is modest; with the lower discount rate returning benefit
estimates 7% higher than the actual prevailing rate. The higher discount rate resulted in benefits
6% lower. This is not surprising because the major part of the benefits accrue during the period
of active sex trading in years 1 to 12, which is not very far into the future. (The time profile of
aggregate benefits is explored below.) Because all benefits are treated alike with respect to the
effectiveness parameter, the present value calculations are simply proportional to . Thus the
benefit per client when a = .50 is 71% of the value when o= .70. (i.e. This is the ratio of the

effectiveness coefficients; 0.5/0.7 = 71%)
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Comparing the values in table 3 to our estimates of program cost per individual with housing
included ($1,748) the results show that the program as modeled here passes a benefit-cost test in
all cases. In the best estimate case the program returns about $34 in avoided harm for each
dollar of investment. In the most pessimistic estimate in table 3, with the lowest program
effectiveness (10%) and the highest discount rate, the estimates show return of about $5 for each
dollar of cost. If we consider that some form of housing support would be provided even without
the intervention program to dissuade sex trading, one could argue that the program cost exclusive
of the housing component is the relevant comparison to make. Our estimate of this cost is only
$845 per client, which implies that the program would return about $9 for each dollar invested
even under the most pessimistic effectiveness assumption and highest discount rate.

Table 4 is structured similarly to table 3. Here we subtract the estimated cost per client from
the benefits in table 3 to provide estimates of the net present value (NPV) per client. In the top
part of this table we include housing costs in the calculation, while the lower part excludes these
costs entirely. As discussed above, the actual net burden of housing cost on the Minnesota
government imposed by an intervention program is likely somewhere between these two
extremes. Even when the full burden of housing is included in program cost, however, for all
levels of program effectiveness our estimates show a positive NPV per client. Given this
outcome, we include the full state expense on housing as part of program cost in the other results

presented below with our sensitivity analysis.
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Table 4. Model Resuits: Net Present Value in $ per Client
Effectiveness Parameter
a =1 a=90 a=.790 a=.50 a=30 o =.10
Part A: State Funded Housing Cost Included

Discount Rate

1.38% 91,793 82,439 63,731 45,023 26,314 7,606

2.38% 83,934 75,366 58,229 41,093 23,957 6,820

3.38% 77,185 69,291 53,505 37,718 21,932 6,145
Part B: No Housing Cost Included

1.38% 92,696 83,342 64,634 45926 27,217 8,509

2.38% 84,837 76,269 59,132 41,996 24860 7,723

3.38% 78,088 70,194 54,408 38,621 22,835 7,048

Assumes: 90% filtering efficiency and y= 0.25, so = 0.77.
Assumes: demand elasticity at -2 and supply elasticity at 0.5, s0 p = 0.81.
See section 2 or appendix for details. Best estimate in bold.

Further Sensitivity Analysis

How sensitive are these results to other key parameters of the model? Table 5 presents
further analysis with respect to our assumptions on filtering efficiency and market elasticities,
which affect the non-replacement coefficient. These results are NPV calculations analogous to
part A of table 4, while varying these other model parameters. We present calculations only for
the central estimate of the discount rate (» = 2.38%) and our assumed value of 25% of the female
youth population of concern having potential to become sex traders (y=0.25). Part A of table 5
assumes program effectiveness at 70 %, our best estimate. Part B presents the same NPV
comparisons with program effectiveness lowered to only 50%, a very pessimistic assumption.
The lowest figure here still shows a positive NPV per client with the most pessimistic assumption
for filtering efficiency (10%) and market conditions that provide the most replacement of
dissuaded adolescent females. Under these pessimistic assumptions the NPV remains positive
until program effectiveness falls below 14% (i.e. & <0.14). Our conclusion that this program

passes a benefit ~ cost test is quite robust to a range of values for these parameters.
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Table 5. Sensitivity Analysis of NPV per Client
Elasticities and non-replacement parameter

Ep -2 -2 -1 -0.5
Eg 0.2 0.5 0.5 1
Filtering Efficiency 6\ p 051 0.81 0.68 0.35
Part4: a=07
£=1.0 i 85,761 76,145 63,643 31,909
p=0.9 0.77 65,634 58,229 48,603 24,168
p=0.7 0.53 44,632 39,535 32,909 16,090
p=05 0.4 33,256 29,409 24,409 11,715
p=03 0.32 26,255 23,178 19,177 9,022
£=0.1 0.27 21,879 19,283 15,908 7,339
Part B: a=0.5
p=1.0 1 60,759 53,890 44,960 22,293
£=09 0.77 46,382 41,093 34,217 16,764
£=07 0.53 31,380 27,740 23,007 10,994
£=05 0.4 23,255 20,507 16,935 7,868
£=03 0.32 18,254 16,056 13,199 5,945
£=0.1 027 15,129 13,274 10,863 4,743

Assumes full housing cost, » = 2.38% and y=0.25. Best estimate in bold.

Aggregate NPV Results

Table 6 presents our calculations for total NPV of the intervention program with the assumptions
described in section 2 and in the Appendix with respect to the total number of participants. Both
program and housing costs are included. Essentially this scales up table 4 results by the
projected number of clients: Z=496. Our best estimate for key parameters (interest rate,
program effectiveness, filtering efficiency and market conditions that influence replacement)
shows net return of $28.9 million in value to the public budget in Minnesota per year of

intervention,
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Table 6. Model Results: Aggregate Net Present Value ($1000s)
) Effectiveness Parameter

a =1 a=9 a=,70 a=.50 a=.30 a =.]0

Discount Rate

1.38% 45,530 40,890 31,611 22,331 13,052 3,773
2.38% 41,631 37,381 28,882 20,382 11,882 3,383
3.38% 38,284 34,369 26,538 18,708 10,878 3,048

Assumes: 496 clients in intervention program and same parameter values as in Table 4.
Best estimate in bold.

Patterns of the Benefits

Given that the benefit side of this model is rather complex, it is useful to consider the
information partly disaggregated. Figure 1 and table 7 show the pattern of benefits per
individual client over the time horizon of the model. The graph and the third column of table 7
represent the present value of the harms avoided in each year aggregated across all types, using
the middle discount rate, program effectiveness at 70% and other parameter values set as in table
3. This confirms a comment made above — most of the benefits accrue in early years. The
gradual step down pattern follows from our assumption on trajectories, as 1/6 of the cohort falls
out of sex trading every two years. The only harms extending beyond year 12 are long-term
Chlamydia infection and HIV/AIDS.

Specific dollar amounts of aggregate benefit that underlie figure 1 are presented in table 7,
which also shows aggregate benefit for other assumed values of program effectiveness. This
table shows estimates of the annual budgetary savings to Minnesota governments that would
result from reduced sex trading by the target group of our study on a per client basis. Given the
estimated cost of intervention per client ($1,748), our estimates show that the program more than
pays for itself in the first year of benefit except under the most pessimistic assumption of

program effectiveness (i.c. 10%).
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Table 7. Annual Aggregate Benefit per Client in Present Value
Year a=0.90 a=0,70 a=0.50 a=0.30 a=0.10

1 6,582 5,120 3,657 2,194 731
2 6,759 5,257 3,755 2,253 751
3 6,313 4,910 3,507 2,104 701
4 6,501 5,057 3,612 2,167 722
5 5,546 4,313 3,081 1,849 616
6 5,573 4,335 3,096 1,858 619
7 5,590 4,348 3,106 1,863 621
8 5,560 4,324 3,089 1,853 618
9 4,044 3,145 2,247 1,348 449
10 4,004 3,114 2,225 1,335 445
1 2,533 1,970 1,407 844 281
12 2,492 1,938 1,384 831 277
13 1,074 835 597 358 119
14 1,037 806 576 346 115
15 1,012 787 562 337 112
16 977 760 543 326 109
17 954 742 530 318 106
18 932 725 518 311 104
19 910 708 506 303 101
20 889 692 494 296 99
21 869 676 483 290 97
22 848 660 471 283 94
23 829 644 460 276 92
24 809 629 450 270 90
25 790 615 439 263 88
26 772 600 429 257 86
27 754 586 419 251 84
28 736 573 409 245 82
29 719 559 400 240 80
30 703 546 390 234 78

Total 77,114 59,977 42,841 25,705 8,568

Notes: Calculations based on authors’ model assuming parameter
values as in Table 3: r =238%; 8=0.77; p=0.81.
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Figure 2 shows the composition of the present value of harm values by major type relative to
each other. Again these values are based on the same parameter settings used for figure 1. This
perspective shows that the main sources of benefits from an intervention lie in public health
issues. If we include the assauit-related harms, these account for 90% of the benefits that would

accrue from dissuading adolescent females away from sex trading.
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Section Six:
Conclusions

We provide a quantitative evaluation of benefits and costs for an innovative program that
addresses a social problem in the state of Minnesota: sex trading by female youth. We focus on
experiences likely to occur among female adolescents in situations of socio-economic
disadvantage. We conceive the benefits of such a program as harms avoided by successful
intervention that dissuades female adolescents from trading sex, where these harms reflect public
spending that intended to address problems related to sex trading. This is a difficult and
uncertain empirical task. We identify and evaluate 16 specific harms, each with a degree of
complexity and not well studied by previous research. This effort involves considerations of
epidemiology, law enforcement, and labor markets combined with behavioral variability of the
targeted population.

We derive cost estimates through examination of an existing program of this nature
currently operating in an urban area, the RIP program in Ramsey County. The costs of operation
are very modest in comparison to the benefits we project, but if we consider in addition the need
to provide shelter to program participants, the cost is increased by a factor of 2.

Table 4 summarizes our calculations as the Net Present Value per client served. This is our
best effort to provide a quantitative assessment along with sensitivity analysis pertaining to two
main model parameters. Table 5 presents further sensitivity analysis with respect to other model
parameters. In ali cases presented in these tables, Net Present Value per client is positive. Only
by driving parameter values to extremely pessimistic levels does Net Present Value become
negative. We do not believe values like this are reasonable approximations to reality in

Minnesota, so we conclude that tax payers in Minnesota would receive a net gain if such a
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program were implemented. In our best estimate the aggregate Net Present Value returned
would be approximately $28.9 million.

Given that our work in estimating the value of harms avoided took pains to understate their
quantity and unit cost when judgment was required, and given that we have entirely excluded
some forms of harm, we believe that the evidence we have compiled argues strongly that pursuit
of social policy of this nature is in the best interest of Minnesota citizens even from the narrow
perspective of public budgets. If a broader conception of benefit and cost were the basis of such
an evaluation, the recommendation would only be stronger.

The most important work ahead to build on our analysis is to improve its empirical
foundation. This includes refined evaluations of all the harms, but work is especially needed
with respect to mental health issues and how lifetime earnings potentials are affected by a period
of engaging in sex trading. Another area of empirical research that is needed is longitudinal
surveys of sex trading behavior to provide more accurate characterization of trajectories and
experience of harms. Finally, a more complete census of female adolescents at risk for moving
into sex trading is another important piece of empirical information that would improve the

accuracy of this kind of research.
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Appendix:
Technical Details of the Model and Empirical Information

A1l. Filtering Parameter [, translating YP into Z and deriving 6
Total female youth population of concern is Y2, of which a fraction y are potential sex
traders. All are referred for evaluation through a filtering process that inducts y YP into the
intervention program while attempting to divert (1 — y )YP toward other sources of support.
We assume the filtering process admits all of y YP but is imperfect in that a portion of (1 —
¥ )YP are also admitted. The effectiveness of filtering is specified as 4, where = 0 means no
discrimination is possible and = 1 means perfect discrimination. Thus (1 ~ B)(1 - y YYP
denotes the number of clients admitted who have no sex trading potential. The total number of
clients served is expressed as Z, of which a fraction € are potential sex traders. The
relationships between Z, YP and fand between &, y and Sare as follows:
Z=yYP+(1-O(l-y)YP (Al)

yYP yYP ¥ ¥

= = (A2)

Z  yYP+(-D-YP y+(A-p)i-y) 1-pl-7)

Thus if filtering is completely ineffective Z= YP and 8= y . If filtering is completely effective,
Z=y YPand 8=1. If filtering effectiveness is 90%, YP = 1,525 and y = 25%, we find the

following values:

Z=25x%1,525+ (1~.9)(1 - .25)x 1,525 = 496

= 925 =0.77
1-0.9(1~0.25)
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Table Al shows values for Z and & for seven assumed values of filtering efficiency.

Table Al. Sensitivity of Key Parameters to Filtering Efficiency

Filt. Efficiency: g ! 0.9 0.7 0.5 0.3 0.1 0
Parameter: 8 100 077 053 040 0.32 0.27 0.25
Cohort Size: Z 381 496 724 953 1182 1411 1525

Assumes YP = 1525 of which 25% are potential sex traders: y=0.25.

A2, Estimates of the Target Population in Minnesota

There are no data documenting the size of the female adolescent population who trade sex in
in the State of Minnesota. Two observations aid us in establishing a reasonable estimate. First,
we have survey counts of the number of homeless female youth in Minnesota. Second, we rely
on research using particular samples of homeless female youth that report the fraction who trade
sex. The resulting estimate will likely under count the target population because some female
youth who are not homeless may trade sex, and some homeless youths are not counted in the
surveys. However, the estimate will serve as a good proxy for the female adolescent population
targeted in the Safe Harbor for Youth Act deseribed in the introduction. In our model notation,
these individuals are represented by YP.

Every three years Wilder Research conducts an extensive one-night count of the homeless
population in the State of Minnesota (Wilder, 2010). The last survey for which we have data was
conducted in 2009. Wilder found that “on any given night, an estimated 2,500 Minnesota youth
experience homelessness” (2010, p. 45). Of that number, sixty-one percent were female; thus we
can estimate that there were approximately 1,525 homeless female youth. This serves as our

estimate of YP. Wilder notes that this is likely a low estimate since independent homeless youth
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are less likely to stay in formal shelters than homeless adults and families, and are thus harder to
find and count. Further, the count does not capture many youth who experience short-term
homelessness (p. 48). To put this number in context, a recent study conducted by the Center for
Advanced Studies in Child Welfare at the University of Minnesota estimated that there are 9,460
homeless and highly mobile students enrolled in public school across all age ranges in
Minneapolis, St. Paul and Duluth (Larson, 2008). Roughly one-third of them are adolescents
(Larson & Meehan, 2009). This second source of data confirms that the Wilder estimate of 1,525
is reasonable.

Several studies evaluate the share of homeless female adolescents engaged in sex trading,
with estimates ranging from 10 percent to 50 percent (J M Greene et al., 1999). Here we selected
three primary studies with the most appropriate population, sample size and sampling techniques.
With a nationally representative sample of youths in shelter and a multi-city sample of street
youth, Greene et al., 1999 found that 26% of females had traded sex (p. 1407). Saewyc et al.
developed a sample size of 1,845 homeless youth in cities across British Columbia, Canada and
found that one in three had been “sexually exploited” (E. M. Saewyc, Taylor, Homma, &
Ogilvie, 2008) (p. 6). Finally, Tyler found that 20% of female homeless youth traded sex from a
sample of 151 homeless young aduits in the Midwestern United States (Tyler, 2009).

Therefore we will assume that 25% of the female adolescent homeless population will trade
sex. This serves as our estimate of . This implies that 381 female adolescents that might result
in intervention benefit in the form of avoided harms, i.e. this is the estimate of Y2 with potential
for sex trading. However, an intervention program would likely engage a farger proportion of
homeless female adolescents because filtering will not be perfect. If we assume filtering is only

90% effective, the minimum number of program participants is increased from 381 to 496. With
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this filtering effectiveness, and given an estimate of 25% of YP having the potential to engage in
sex trading, the proportion program participants who are potential participants in sex trading is
calculated as 0.77. We use these values, Z= 496 and &= 0.77, in deriving our central estimates

for benefit per program participant and the overall NPV in section 5.

A3. Market Analysis for Replacement by New Market Entrants: Values for p

The main text described the problem posed by the potential for one female adolescent who is
successfully dissuaded or prevented from trading sex through the intervention program to be
replaced by a new, different individual who enters or is brought to the venue. To the extent that
replacement occurs, the benefits from the program are reduced because decreases in the extent of
sex trading and its associated harms is offset to some extent by the new individuals entering the
market to replace those who were dissuaded. This problem can be approached through analyzing
how the equilibrium quantity of sexual services responds to the program intervention, which
depends on the program effectiveness, program scope and the price elasticities of demand and
supply in the relevant venue.

This market adjustment extends to the “derived” market for sexual services labor. Our
analysis is illustrated in figure A1, which shows a stable demand curve (D) and two equilibria
that result from an original supply curve (S;) and a supply curve shifted leftward (S;) due to a
degree of success in dissuading adolescent females away from sex-trading. The market
illustrated is the derived demand for sex trader labor (L) with the quantity variable (horizontal
axis) is expressed as number of workers. The original equilibrium quantity of workers is denoted
as L;. Impact of the intervention program is shown as the leftward shift of the supply curve,

which is derived from the program effectiveness coefficient, @, multiplied by the number of
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potential sex traders in the program cohort, 6Z. This is shown as the horizontal distance from L,
to B. If there were no price effects, L - B would also be the extent of reduction in sex trading.
However, the reduction in the supply of sex traders due to the intervention raises the wages,
which in turn calls forth an increase in the quantity supplied of sex traders along the supply curve

S». This change from B to L, represents the replacement effect that offsets the direct impact of
the intervention program, so that the net reduction in sex traders is L;~ Lo. We capture this
effect in the model by specifying a coefficient, p, that is applied to the benefit calculation for a

representative individual. A stronger replacement effect implies a smaller p and thus diminished

L-L
benefits. In relation to figure A3, p= LI EZ’ , and the range of p is [0, 1].

Figure Al. Market Analysis of Replacement Effect

W ~ Payment S
2
per sex trader S,
D
W, Program effect
4
N
Replacement effect
- L ~No. of sex traders
P L, L

Net effect

The replacement effect is smaller, and the net reduction larger, when demand is more elastic
(i.e. more price sensitive) and supply is less elastic (i.e. less price sensitive). In the extreme case
of a perfectly inelastic (i.e. vertical) supply, the absence of any wage influence on the quantity of
sex traders would result in a zero replacement effect (p=1). In the extreme case of perfectly

elastic demand (i.e. a horizontal demand) there would not be any wage rise, and again there
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would not be any replacement effect. By contrast, perfectly elastic supply or perfectly inelastic
demand would result in complete replacement and p=0. Figure A3 shows an intermediate case
where the impact of the intervention program is partially offset by new market entrants. Table
Al shows values of p for three assumed values for each of the price elasticities. These figures

were derived from market simulations using constant elasticity forms for the demand and supply

L -1
relations as follows, Demand: W =5L "7 ; Supply: W =kL ¢; where 7= price elasticity of

demand and £ = price elasticity of supply. To model the program effect on supply, the &
parameter was increased to cause a 10% reduction in L at a constant wage. Boldface indicates
our best cstimate assumed values, and sensitivity analysis is presented using values along the

table diagonal with p values at 0.35, 0.68 and 0.91.

Table A2, Values for Non-replacement Coefficient o in Relation to Price Elasticities
Demand Elasticity

Supply Elasticity -0.5 -1 -2
0.2 0.73 0.84 0.91
0.5 0.51 0.68 0.81
1.0 0.35 0.51 0.68

Because of the way p enters the model (see equation 2) reducing or increasing p has
proportionate impact on program benefits. Thus if demand elasticity is at -2 and the supply
elasticity is changed from 0.5 to 1.0, program benefits would be reduced by about 16%, the same

as the reduction of p from 0.81 to 0.68.
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A4. Examples of Time Profiles for Harms

Our idea of time profiles for harms is unusual, so we present these illustrations to assist the
reader with an intuitive understanding. We consider two harms in the illustrations: incarceration
and being infected with HIV. We assume a cohort composed of six groups, each of which
follows a distinct trajectory of sex trading that differ by two years. Thus cohort group 1 (CGI)
trade sex for 2 years, C(G2 trade for 4 years, CG3 trade for 6 years, and so on to CG6, who trade
sex for 12 years. We also assume the sex trading activity begins at age 14.

Figure A2 shows the harm time profile for incarceration. Since incarceration only occurs if
the individual is engaged in sex trading after age 18, this harm profile begins at 0, jumps to a
constant expected value of 3.66 incarceration days in year 5, and then falls back to 0 at year 13,
when all members of the cohort have discontinued trading sex. The profile does not apply to all
cohort groups across the time range, and the relevant groups are noted in the figure. For example,
in years 11 and 12, the profile applies only to CG6. But in years 9 and 10, it applies to CG5 and

CG6. Model calculations account for the cohort fractions to which harms apply.
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Figure A2. Time Profile for Harm: Incarceration
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The harm of infection by HIV is more complicated. As repeated exposure occurs, the
cumulative probability of being infected rises at the rate of 1.4% annually. When a cohort group
ceases trading sex, the probability stops rising but will remain at the level reached for the rest of
an individual’s life. Because each cohort group has a different trajectory for trading sex, each
has a unique cumulative probability at the end of sex trading. This complicated time profile is
shown in figure A3, where labels connect cohort groups to harm profiles. For illustration we
show these profiles only out to year 15, but in reality they extend across the individuals’ life
spans. For modeling purposes we simplify by truncating these time profiles at year 30 from the
start of sex trading, when the representative individual has reached age 44. Details supporting

this assumption are provided in the text.
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Figure A3, Time Proflle for Harm: HIV/AIDS
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Table A3. Studies on Typical Trajectories in Sex Trading

'?;i?tie Sample Size ~ Sample Characteristics Source

5+ years 65 Retrospective interviews  (DeRiviere, 2006) p. 369
16.4 years 35 Retrospective interviews  (Dalla, 2006) p. 279

5 years 1,022 ;;‘;lr;f}it‘ff",f‘ca;ri“r‘fy’ (Potterat et al., 1990) p. 240
11.5 years 36 convenience (Oselin, 2010) p. 532
13.6 years 130 Longitudinal study (Ward & Day, 2006) p. 416
19.9 years 255 Retrospective interviews  (Miller et al., 2011) p. 36

These studies did not use representative samples. All but one used convenience sampling and they mostly focus on
streel-based, outdoor sex trading venues and/or adults who were street-engaged youth.
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Table A4. Adjusting Unit Cost Estimates to Constant 2011 Doliars

GDP Deflator Estimates of Harm Unit Costs

Year Index Description Year  Current $s 2011 $s
2000 88.7  Minor assault 2003 3,682 4,433
2001 90.7  Major assault 2003 53,300 64,174
2002 922 PTSD 2008 5,900 6,159
2003 94.1  Chlamydia-early 2011 - 108 108
2004 96.8  Chlamydia-late 2011 1,334 1,334
2005 100.0 HIV/AIDS 2010 26,745 27,309
2006 103.2  Pregnancy ~ abortion 2011 635 635
2007 106.2  Pregnancy ~ birth 2008 13,271 13,855
2008 108.6  Chemical dependency 2006 33,795 37,102
2009 109.7  Arrests 2006 2,000 2,196
2010 111.0  Court hearings 2006 527 579
2011 1133 Incarceration 2011 90 90

Probation 2006 807 886

Child Foster Care 2010 7,508 7,666

Tax Revenue 2011 1 1

Sources

Harm values: various, see text.

Deflator: US Department of Commerce, Bureau of Economic Analysis.
http://www.bea.gov//national/nipaweb/DownSS2.asp#XLS
Accessed 29 February, 2012.

Table AS. Criminal Justice Harms for Typical Individual
Convicted of Prostitution (2011 doltars)

Unit Total

Harm Type Cost Number Cost
Arrest 2,196 6 13,176
Court 579 6 3474
Probation 886 2 1,772
Jail time 90 183 16,470
Sum 34,892

Sources: Various. See text.
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Western countries travel to developing countries where women
and children are vulnerable because of difficult living conditions,
and where the social, political, and economic situation of women
and girls is seriously impaired. In countries where prostitution is
legalized or tolerated, the idea that women are objects for male
sexual pleasure and, therefore, can be sold and bought, is normal-
ized. It is then perfectly acceptable that men go to brothels to buy
and sexually exploit women. Obviously, this has an effect on how
all women and girls are regarded by men in these countries. The
highest numbers of sex tourists (per capita), consequently, come
from Australia and the Netherlands. By contrast, since the Law
came into force, there is no notable increase in the number of
Swedish men who travel to other countries as sex tourists.

APPLICATION TO PEACEKEEPING FORCES

The United Nations Security Council is responsible for main-
taining international peace and security according to Article 24 of
the United Nations Charter. Included in these duties is the ability
to initiate peacekeeping operations. Between 1985 and 1992, the
United Nations undertook more than 13 peacekeeping missions
to different parts of the world (Peck, 1995). Several more have
been initiated since then, such as the Somalia peacekeeping oper-
ation and, in recent years, the UN missions to East Timor and
Kosovo. Despite the objective of all peacekeeping missions to ease
the strain of the conflict and facilitate a peaceful solution, many
women and girls in the countries where these troops have been
stationed have been excluded from this protection (Peck, 1995). In
fact, UN peacekeeping forces have been directly implicated in
prostitution and trafficking in women in several places around
the world.

Sexual access to women and girls on demand is taken for
granted by men who serve in the military, or who are fighting ina
war or armed conflict. Anywhere there is a military base, pimps,
striptease, nightclub, and brothel owners see a potential market.
As an example, the presence of 16,000 United Nations Transi-
tional Authority in Cambodia (UNTAC) soldiers in Cambodia
from February 1992 to September 1993 led to an increase from
6,000 to 20,000 women and girls in prostitution in Phnom Penh.
The chief commander, Yasushi Akashi, of UNTAC, explained,
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* Prostituted women must be escorted to the buyers, therefore giv-
ing less time to fewer buyers, and gaining less revenue for pimps
than if women had been in street prostitution.

¢ Swedish men who want to buy women for prostitution purposes
express serious fear of being arrested and prosecuted under the
Law and hence demand absolute discretion from the pimps/
traffickers.

* To minimize the possibility of exposure/detection, the pimps/
traffickers are forced to operate apartment brothels in more than
one location and to change locations regularly. Thus the mode of
operation is expensive and requires that the pimp have local con-
tacts. The necessity of several premises is confirmed in almost all
preliminary investigations that have been carried out in 2002.

According to victim testimonies, pimps and traffickers prefer
to market their women in countries such as Denmark, Germany,
the Netherlands, and Spain, where the operating conditions are
more attractive, where the buyers are not criminalized and where
certain prostitution activities are either tolerated or legalized. In
addition, Detective Inspector Kajsa Wahlberg mentioned that the
Latvian police have concluded that Latvian traffickers do not sell
women in Sweden because of the negative effects of the Law on
their potential business. In its 2004 report, the NCID concluded
that the law that prohibits the purchase of sexual services “contin-
ues to function as a barrier against the establishment of traffickers
in Sweden” (NCID, 2004, p. 35). Clearly, the Law functions as a
deterrent. Traffickers are choosing other destination countries
where their business is more profitable and not hampered by sim-
ilar laws (Detective Inspector K. Wahlberg, personal conversa-
tions, April 18, 2002).*

THE LAW AND COMPLIANCE WITH
INTERNATIONAL AGREEMENTS

Article 9 of the United Nations Protocol to Prevent, Suppress
and Punish Trafficking in Persons, Especially Women and Chil-
dren (United Nations, 2000; the Protocol) requires states to imple-
ment comprehensive measures to prevent trafficking such as
social and economic initiatives, as well as information and mass
media campaigns. When implementing these measures they
must, when appropriate, collaborate with NGOs and other orga-
nizations that have competence in this area. Countries must also
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man in a business suit and displays a prominent wedding band
on his hand. It asserts: “Time to flush the johns out of the Baltic.”
The specific reference is to Swedish men traveling as sex tourists
to their favorite prostitution havens in Baltic countries. Poster #2
is a close-up of 11 different men looking directly into the camera,
accompanied by the message, “One man in eight has bought sex.”
Poster #3 states, “More and more Swedish men do their shopping
over the Internet.” On this poster, a young man is surfing the
Net on his computer, supposedly to find pornography and Web
sites that direct men to where they can buy prostituted women
(posters available at http://naring.regeringen.se/fragor/
jamstalldhet/pdf/ affisch.pdf).

According to a study of the poster campaign conducted by a
media analysis company, more than 1 million people noticed the
posters during the campaign week (Clear Channel, 2002). The
majority of viewers responded positively to the messages of the
posters, although more positive reaction came from women than
men. Nonetheless, a considerable number of men also appreci-
ated the content of the campaign (Clear Channel, 2002). The
poster campaign attracted a great deal of media and public atten-
tion inside and outside Sweden mainly because of the subject
matter and the unusual fact that buyers of sexual services were
depicted on posters intended to combat prostitution and traffick-
ing in human beings.”

FUTURE AMENDMENTS TO THE LAW

In 2001, the Parliamentary Sexual Crimes Committee released
its extensive report on amendments to the sexual crimes legisla-
tion in chapter 6 of the Swedish Penal Code (Ministry of Justice,
2001). The Committee proposed a series of changes to existing
crimes, not only to the procuring offense but also to the crimes of
rape and sexual assault. In this report, the Committee recom-
mended that the law prohibiting the purchase of sexual services
be amended and strengthened. Currently, the Law excludes from
criminal liability those men who regularly purchase the same
prostituted woman. In addition, the Law does not cover situa-
tions in which a person or a group of persons purchase a sexual
service for someone else. This situation often occurs when a
group of men come together for a stag party to celebrate the
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1218  VIOLENCE AGAINST WOMEN / October 2004

Gunilla Ekberg is a special advisor on issues of prostitution and trafficking in
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She was the coordinator of the recent Nordic Baltic campaign against trafficking
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Background

The topic of this report is the commercial sexual exploitation of American Indian
women and girls in Minnesota, inchuding but not limited to sex trafficking. in 2008,
the Legislature passed Minnesota Statute Section 299A.79 requiring the Commis-
sioner of Public Safety to develop a plan to address current human trafficking and
prevent future human trafficking in Minnesota. In 2008, Minneapolis was identified
as one of thirteen U.S. cities having a high concentration of criminal activity involv-
ing the commercial sexval exploitation of juveniles.' The same year, The Advocates
for Human Rights released its sex trafficking needs assessment, commissioned by
the Minnesota Human Trafficking Task Force pursuant to a mandate from the Com-
missioner of Public Safety. Citing advocates” and law enforcement personnel’s esti+
mate that at least 345 American Indian women and girls had been sexually trafficked
in Minnesota since 2003, the report noted the significant lack of information about
American Indian victims and the relative absence of services to not only help them
find safety, but to aiso heal from the trauma of life in prostitution.?

Police reports from Duluth showed that Native girls were being lured off reserva-
tions, taken onto ships in port, beaten, and gang-raped. Tribal advocates in South Da-
kota and Minnesota had also begun raising red fags, reporting that Native girls were
being trafficked into prostitution, pornography. and strip shows over state lines and
internationally to Mexico. In Canada, where the history and current circumstance
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of Native (Aboriginal) people closely parallel those of American Indians in the U.S,,
research studies were consistently finding Aboriginal women and girls to be hugely
over-represented in the sex trade. An international report on the commercial sexual
exploitation of children described Canadian Aboriginal and American Indian youth
as being at greater risk than any other youth in Canada and the ULS. for sexual exploi-
tation and trafficking.*

Closer to home, increasing numbers of Native women and girls entering MIWRC
programs were disclosing that they had been trafficked into prostitution, MIWRC
contacted other Native-specific agencies in the Twin Cities to ask what their
workers were seeing in terms of sexual exploitation of Native women and gixls. Sev-
eral reported a surprising number of younger Native women coming in for domestic
violence and sexual assault services, later acknowledging that their assailant had traf-
ficked them for prostitution,

Despite Minnesota’s significant efforts to identify and meet the needs of sex traf-
ficking victims, to our knowledge there has never been any report describing the
commercial sexual exploitation of indigenous girls and women in Minnesota or even
nationally, To address that gap in knowtedge, MIWRC approached the W.K. Kel-
togg Foundation about support to develop a report which would aggregate what was
known to date about the commercial sexual exploitation of American Indian women
and girls in Minnesota, and to develop a set of recommendations for addressing the
needs of Native victims, The WK, Ketlogg Foundation agreed to support the proj-
ect, which began in November 2008 and resulted in the comprehensive report that
is the basis for this summary, The full report can be accessed and downloaded from
MIWRC's website at http://www.miwrc.org
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Definitions and Terms

We recognize that men and boys are alse victims of sexual exploitation, and our
focus on women and girls is not intended to deny the experiences of male vietims.
Qur intent is to examine the impacts that are gender-specific to females, so these
definitions all refer to women and girls.

can fadign, Aboriginal, Nutive

e use the terms American Indian or Native when referring to indigenous people
inthe U.S.,, and Aboriginal or Native when referring to indigenous people in Can-
ada.

Adalescents, givls, young adulis, and youth
The terms *girls™ and “adolescents” are used to describe females ages 12 to 18,
The term “youth” includes young women and young men ages 12 to 24,

Commercial sexual exploitation

Commercial sexual exploitation is defined as the exploitation of a woman’s or
girl’s sexuality for financial or other non-monetary gains, in manner that invoives
significant benefits to the exploiter and violates the exploited person’s human right
to dignity, equality, autonomy, and physical and mental well-being.*

Sex trade
The sex trade is the “business” of commercial sexual exploitation—transactions
in which sexually-oriented activity is exchanged for food, shelter, drugs, trans-
portation, appraval, money, or safety. Similar to the slave trade, the vast majority
of women and girls in the sex trade are exploited in exchange for survival needs
and/or the benefit of a more powerful person.® The sex trade includes:
#  Street prostitution
Escort agencies
% Massage parlors
& Brothels, “trick pads™ and “sex party houses™
% Bars and clubs that sell “lap dances™ and “private dances”
# Businesses that organize and sell “private parties” with strippers and nude
dancers
# Strip clubs
% Pornography and five “sex shows™
@  Phone and Internet sex

Frostiturion
Prostitution is defined as the act of engaging in sexual intercourse or performing
other sexual acts in exchange for money or other considerations, including food,
shelter, transportation and other basic needs. We use the terms “in prostitution”
v “involved in prostitution,” and “prostituted” rather than “prostitute” because
we find it unreasonable to assign a label to an exploited person that does not ac-
knowledge the fact that she is being exploited. We choose not to use the term “sex
warker” because it implies that prostitution is a career choice rather than a form of
sexual violence,




228

We do nor refer fo battered women as “bailering workery | And just as we would not turn @ swoman

into the hoarm done 1o her (we don t refer (o a woman who has been battered us a batteree) we
Melissa Farley ¥

shoatd not call a womeant who has been prostituted o “'prostinge,”

trafficking

International, federal, and Minnesota laws all reflect the idea that trafficking involves the recruiting, harbor-
ing, receipt or transportation of persons in order to exploit them. The federal trafficking law requires that
three elements be present for a crime to be considered trafficking {process, means, and end). In Minnesota,
the victim is not required to establish “means™ to prove that she did not consent. Rather, courts determine
responsibility based on the conduct of the trafficker.

The Trafficking Victims Protection Act of 2000 {federal law) defines sex trafficking as:

Tie recruiiment, harboring, iransportation, provision, o obtaining of a person for ihe purpose nf

a commercial sex aot I which the commercial sex act is induced by force

which the person induced 10 perform such act is wider 18 ye

s of age. ¥

Minnesota law characterizes sex trafficking as a type of promotion of prostituiion. In their 2008 sex traf-
ficking needs assessment report to the State of Minnesota, The Advocates for Human Rights described the
differences in sex trafficking definitions in Minnesota state law and federal law:

. federal Lo requives thar traffickers use the means of for

o, fraud or coercion o recruit or

s ot Minr

maintain an adult in sex raffioking while Minnesota d ot fave vecogrizes that o per-

SO can never cansent fo be

sexually exploited ond considers individuals wha have been pre

fited by others as rafficking victims. Federal low requives an assessment of the level of “consent 'of

the prostituted person i defernining whether the crime of trafficking has ocets
in the research literature described tater in this summary, the average age of sex trade entry for women-and
girls in prostitution is age 12-14, which suggests that the majority of adult prostituted women were initially
victims of juvenile sex trafficking under both federal and Minnesota law. We consider sex trafficking and
pimping to be overlapping issues, since women’s experiences in prostitution and sex trafficking are quite
similar in regard to violence, control, exploitation, and the level of victimization.” Therefore, in this sum-
mary and the report that is its basis, we use the State of Minnesota’s definition for sex trafficking, with the
understanding that women and girls involved in “survival sex” experience deliberate exploitation of their
vulnerability, with a clear sexual benefit to the exploiter:

Fving, recruiting, enficing, harbo

. ing, providing, or obiaining by any means an individual 10
aid in the prostifution of an individual.
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Fiotim of commercial vex
The defin tmn for “victim™ is pcihdpé the most contested and least resolved issue
refated to sex trafficking and other forms of commercial sexual exploitation, 1f
the federal definition for sex trafficking is used, a victim must prove she did not
consent. This requirement has led to controversy over whether a woman or child
can ever give informed consent to 