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Subject: Update on Addressing Sex Trafficking

INTRODUCTION

On March 20, 2012, the Berkeley City Council adopted a resolution to establish a Joint
Subcommittee, chaired by the Vice Mayor and including commissioners from the
Commission on the Status of Women and the Peace and Justice Commission in order
to address sexual trafficking within Berkeley.

FINANCIAL IMPLICATIONS
None.

BACKGROUND

During this process, the Sexual Trafficking Joint Subcommittee has engaged with
service providers, trafficking survivors, members of the public, and academics studying
this issue. We have worked with the Mills College Graduate School in Public Policy to
further analyze this problem and enlisted a Mills graduate student, Jordan Christenson,
to write her master's policy report (MPR) on sexual trafficking in Berkeley.

The Subcommittee was interested in exploring policy options on sexual trafficking for
Berkeley, California. Although relatively few cases have been documented within
Berkeley over the past few years, it is still essential to prepare strong preventative and
response mechanisms due to its geographical proximity to major trafficking hubs
(Christenson, 2013).

Christenson studied the following policy options that Berkeley could focus on:

« Data collection and victim identification

* Police training and protocol

+ Anti-trafficking school curriculum adoption

» Sex work “massage parlors” and other business fronts

* Men who buy commercial sex

* Creating a network with other cities and service providers in Alameda County

CONTACT PERSON
Councilmember Linda Maio, Council District 1, 510-981-7110

Attachments:
1: Executive Report Summary—Sex Trafficking in Berkeley
2: Mills Study on Sex Trafficking in Berkeley
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Disclaimer

This study has been prepared for the Berkeley Commission on the Status of Women in
Berkeley, California. The author completed this study in partial fulfillment of the
requirements for the degree of Masters in Public Policy at Mills College. The judgments
and conclusions are solely those of the author, and are not necessarily endorsed by the

Mills College Public Policy Program, the client organization, or any other agency.
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Executive Summary

This report will explore policy options on sex trafficking for Berkeley, CA. The City of
Berkeley is concerned with sex trafficking within its city limits as well as in Alameda
County. These concerns stem from a high profile trafficking case in 2000 involving a
Berkeley landlord who trafficked underage girls for both labor and sex (Chabria, 2001).
There is also concern about sex trafficking taking place in massage parlors in Berkeley
that are suspected of being fronts for prostitution (Oakley, 2011). The Commission on the
Status of Women (COSOW) and the sexual trafficking joint subcommittee studying the
topic are also interested in options to educate high school students about sex trafficking
so that they can better avoid tactics that traffickers use to coerce youth into sex work.

Berkeley exists in the larger context of Alameda County, and shares a border with
Oakland which is known as a major hub for trafficking of Commercially Sexually
Exploited Children (CSEC) in the Bay Area (HEAT Watch, 2012). Although there have
been few sex trafficking cases in Berkeley in the last 10 years, the issue of sex trafficking
is geographical and a strong stance on sex trafficking for every city in Alameda County
could help make a united front against sex trafficking in the Bay Area.

For this project | analyzed practices from six different categories of policy options that
best fit the current conditions and needs of Berkeley. These policy options focus on

» data collection and victim identification

« Dbroader goals for police: training police officers to recognize trafficking victims
in these situations through additional training and explicit training materials and
police codes

e CSEC, by creating prevention curriculum in schools

e massage parlors and other commercial businesses that may be fronts for
prostitution or trafficking

e men who buy commercial sex

e creating a network with other cities in Alameda County and Alameda County

services.



These different issue areas were evaluated based on the current conditions in Berkeley
and using criteria including cost, efficiency, effectiveness, political feasibility, and

administrative feasibility.
I make four main recommendations based on my analysis:

e A short-term goal of administering a quantitative study of service providers in
Berkeley in order to gather data on the scope of the sex trafficking problem in
Berkeley beyond police data. As well as to satisfy the secondary goal of
identifying the competence of service providers serving at-risk populations and to
gauge whether further training is needed.

« A mid-term goal to influence the Berkeley Police Department to create a targeted
set of policies and include additional training for officers in order to better equip
Berkeley Police to identify and offer services to trafficking victims.

e A mid-term goal of looking into options for curriculum for at-risk youth.

e Asa longer-term goal to join the Alameda County SEM Network which is a
network of service providers which will allow for these services to be coordinated
which will help trafficking victims by allowing coordinated care across agencies

by sharing knowledge and information.

These four recommendations are within the scope of Berkeley’s resources and fit within

the context of the current conditions in Berkeley at this time.
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I. Chapter One

Human trafficking is quickly becoming recognized as a global issue. In the last 15 years
there has been an increased interest in creating laws surrounding human trafficking based
on several high profile trafficking cases in the United States (Lee & Lewis, 2003).
Human trafficking in the United States is multi-faceted, and includes both United States
citizens and non-United States citizens some who are brought into the United States for
the purposes of being trafficked. The United States is not the only destination country for
international trafficking, but it is one of the largest destination countries for traffickers
(United States Department of State, 2008).

This report will explore possible policies for Berkeley, CA. This report is not meant to be
an overview of sex trafficking in general, but offer policy solutions for addressing and
recognizing instances of sex trafficking in the specific location that is in the client’s

jurisdiction.
Description of Research

The City of Berkeley is concerned with human trafficking within its city limits as well as
in Alameda County and cities along the 1-580 corridor. Although Berkeley has seen few
confirmed cases of sex trafficking in the last 10 years, the city exists in the larger context
of Alameda County, and shares a border with Oakland, which is known as a major hub
for minor sex trafficking in the Bay Area (HEAT Watch, 2012). A policy for Berkeley
could act as deterrence for traffickers settling in Berkeley, and the Bay Area in general
and would enable them to collaborate with other cities in Alameda County on policies in

ways that could form an effective united front on this serious issue.

Berkeley is interested in developing policies and defining the scope of the problem,
although Berkeley does not currently have a comprehensive set of policies regarding

human trafficking.



Arguably the highest profile human trafficking case Berkeley has seen in recent years
was the Lakireddy case in 2000. In this case Lakireddy Bali Reddy, a prominent Berkeley
landlord, trafficked underage girls for both labor and sex. He was later suspected of being
involved in labor trafficking and smuggling as well, over a period of 17 years (Chabiria,
2001). The human trafficking was discovered through the investigation of a different
charge, for negligent homicide of one of the trafficked girls who had died after a gas leak
in one of Lakireddy’s properties where the girls were living (Diana Russell & Marcia
Poole, 2003). In this case, both sex and labor trafficking were at issue, which is an
example of how the lines between the two forms of trafficking can be blurred in some
cases (Barnhart, 2009). This case has influenced state policy in California by influencing
the passage of a bill setting higher penalties for traffickers (Sundaram, 2012).

More recently there has been concern surrounding massage parlors in Berkeley that are
acting as fronts for prostitution. It is suspected that sex trafficking may be taking place at
these businesses (Oakley, 2011).

The mission of the Berkeley Commission on the Status of Women is to “seek
improvement of all conditions affecting women and advocate (for) women's issues” (City
of Berkeley, 2013). Sex trafficking is central to the mission of the commission because
sex trafficking disproportionately affects women (United States Department of State,
2012). By targeting sex trafficking and offering services, Berkeley can help curb the
problem of sex trafficking within its borders as well as in Alameda County.



I1. Background

Definition of Human Trafficking

The United Nations Protocol to Prevent, Suppress and Punish Trafficking in Persons,
Especially Women and Children defines human trafficking (or alternately trafficking in
persons) as the “recruitment, transportation, transfer, harboring or receipt of persons, by
means of the threat or use of force or other forms of coercion... for the purpose of
exploitation” (United Nations, 2000). Full text can be found in Appendix A.

Figure 1: UN Protocol of 2000 Definition of Human Trafficking

Source: (United States Department of State, 2008)



The UN Protocol definition is visually demonstrated in Figure 1. Under this definition,
human trafficking of an adult requires each of the process, means, and goals to be present
in order to be considered under this definition, unless the victim is under the age of 18 in
which case only the process and goal are required. This means that no force or coercion is

necessary if involving people under the age of 18 to be considered human trafficking.

This is a standard definition of trafficking that was adopted by the United Nations in
2000. It was meant to set a standard to be accepted by countries to address the multi-
national issue of human trafficking and to assist individual countries to create their own

comprehensive legislative definitions (Gozdziak, 2005).

The UN definition was adopted by the United States in the Victims in Trafficking and
Violence Protection Act of 2000 (VTVP) with minor changes and expansions. The VTVP
simplifies the means to broad categories of force, fraud, and coercion. Force is defined as
physical restraint or physical harm and violence, fraud is defined as false promises about
employment, wages, or the type of employment, and coercion as threats of physical harm
or restraint in a pattern intended to control the trafficked persons (Trafficking and
Violence Protection Act of 2000). The VTVP also makes a clear and simplified
distinction between types of trafficking, placing trafficking into two distinct groups: labor
trafficking and sex trafficking (see Figure 2).

Labor trafficking is defined as trafficking people for labor or services. People trafficked
for labor are often coerced through debt bondage or peonage in which traffickers require
forced labor to repay real or alleged debt, however the debt is not reasonably paid down
from wages (Office of Refugee Resettlement, 2012). This traps the victim in a cycle of
real or perceived debt and can even be inherited within a family (US Department of State,
2011).



Sex trafficking is trafficking people for commercial sex acts. Commercial sex acts are sex
acts in exchange for money or other things of value (Trafficking and Violence Protection
Act of 2000 ). Sex work or prostitution are not the same as sex trafficking as they involve
commercial sex acts being performed without coercion being a factor. Understanding the
differences between sex work and sex trafficking are important when crafting polices that
explicitly target sex trafficking. Although commercial sex work is illegal in the United
States, using broad policies in order to catch sex trafficking will have negative

consequences against the very populations that they are designed to help.

Targeted polices, on the other hand, are much more likely to affect trafficking without
further disenfranchising populations who voluntarily engage in sex work, sometimes as a

strategy for survival.

Figure 2: VTVP Simplified Definition of Human Trafficking

Created by: Jordan Christenson Data from: (22 USC § 7101)

For the purposes of this report | will focus on the VTVP definition, as it is the standard
definition recognized in the United States and encompasses the UN definition fairly

completely.



The term “human trafficking” insinuates that transportation of people across state or
country borders is necessary to be considered trafficking because the term is often used
when speaking about the cross-border transport of drugs and firearms or other. However,
movement is not a necessary part of identifying a trafficking victim if recruitment or
other processes and exploitation are present (United States Department of State, 2012).
Although the definition does not require movement, undocumented people and people
who are interested in being immigrants to the United States are vulnerable populations
which face greater risk of being coerced because of their documentation status, language

barriers, poverty, lack of employment options, among other issues (Polaris Project, 2013).

Trafficking is distinct from smuggling in a few important ways. People who are
smuggled generally cooperate with the smuggler; there is generally no coercion involved
with the act of smuggling. Once over the border, people who are smuggled are free to
leave the smuggler and their movement is not contained by their smuggler. Smuggling
always involves crossing international borders whereas trafficking does not always
involve crossing borders (U.S. Department of State, 2006).

Consent to the process or goal of the act of trafficking is irrelevant if any of the defined
means are present (e.g. Threats, coercion, force). This means that although trafficked
people may consent to smuggling, work, or other acts, they are still defined as trafficking
victims if their trafficker uses coercion, force, or other means to control their actions and
movements. It is also important to note that any illegal acts that were conducted while
under coercion or as a result of the trafficking do not disqualify the trafficked person
from the definition of a human trafficking victim (United States Department of State,
2012).

In the case of people under the age of 18, any recruitment, harboring or transferring for
the purpose of exploitation with or without coercion or force is defined as trafficking
(United Nations, 2000). Youth who are sexually trafficked are called Commercially
Sexually Exploited Children (CSEC) which is the term I will be using throughout this



report. However, there are other terms that are used to describe this population including
Commercially Sexually Exploited Youth (CSEY), and Commercially Sexually Exploited
Minors (CSEM) (MISSEY, 2010). I chose to use CSEC throughout this paper because it
is a fairly standard acronym used by the majority of the sources and better practices that |
researched, although the others may be more accurate about the populations as CSEC
includes all people who are sexually exploited under the age of 18. Youth populations
who have a greater risk of being trafficked based on their vulnerability include homeless
youth and youth in foster care (Polaris Project, 2013). The average age that women and
girls report that they were trafficked into sex work is 12 to 14 years old (Minnesota
Coalition Against Sexual Assult, 2009).

There is no one face to human trafficking. Trafficking victims come from all genders,
nationalities and ages (Polaris Project, 2013). Accurate data and statistics about human
trafficking are difficult to capture because of the nature of the issue. Many elements of
human trafficking make the issue difficult to estimate because of the illegal and secretive
nature of the phenomenon compounded by the global scope of the problem. Issues with
data reporting exist, including underreporting, trafficked persons located in difficult to
calculate areas such as private residences and businesses, and the type of data collection
and quality varies by country and jurisdiction (Clawson, Layne, & Small, 2006).
Estimates have shifted wildly depending on the organization estimating the trend, and the
year that the data was released (Jac-Kucharski, 2012). Although organizations have come
out with different estimates, the International Labor Organization estimates are
considered a definitive source since they released their first estimate in 2005 (United
States Department of State, 2012).

In June 2012, the International Labor Organization issued a new estimate. Its new
estimate of global trafficking in persons is 20.9 million people a year. They estimate that
55% of forced labor victims are women and girls, as are 98% of sex trafficking victims
(International Labor Organization, 2012). This is an increase from their previous
estimates, highlighting the difficulty to capture reliable data about human trafficking.



Although the United States is considered a major destination country for human
trafficking (United States Department of State, 2012), accurate information about the
scope of the issue is similarly difficult to gather. The United States faces similar issues in
terms of accuracy, and reliability of the data (Clawson, Layne, & Small, 2006). The 2006
Trafficking in Persons Report estimated that 14,500-17,500 persons per year are
trafficked into the United States. This estimate has not been updated since 2006, but
previous estimates ranged from 18,000 to 50,000 persons (U.S. Department of Health and
Human Services, 2007).

Human trafficking within the United States of people and citizens internally has not been
estimated with as much attention because United States policy generally takes an
international view of the issue. Although any demographic of people can be trafficked,
there are vulnerable populations that are more at risk of being trafficked for labor or sex
work than others. These include runaway and homeless youth, foster youth, new
immigrants, and other oppressed groups (Polaris Project, 2013).

California is a major destination for human trafficking, and 80% of labor trafficking cases
in California are estimated to take place in the areas in and surrounding Los Angles, San
Diego, San Francisco, and San Jose (University of California Berkeley Human Rights
Center, 2005). It is estimated that sex trafficking cases are similarly concentrated in these
areas (HEAT Watch, 2012). Berkeley is part of the San Francisco Bay Area, making it a
potential area for human trafficking to take place.

For the purposes of this report | will be focusing mainly on sex trafficking. However,
keeping in mind the interconnectedness of the types of trafficking is key even when
looking at a specific segment of trafficking that takes place.

As well as private homes being used, businesses can act as fronts for prostitution that
may include trafficking (U.S. Department of Health and Human Services, 2007). These
include strip clubs, massage parlors, hotels, and other businesses (Hepburn, 2010).



The reasons that trafficking victims have trouble accessing services are varied and
generally involve fear and lack of knowledge. Barriers to providing services to trafficking
victims include language barriers, lack of funding, lack of training, lack of resources,
safety concerns, and the victim’s immigration status (California Alliance to Combat
Trafficking and Slavery Task Force, 2007). Finding a way to counteract these barriers is

important for service providers hoping to serve victims of human trafficking.

Human trafficking and prostitution are often used interchangeably in policies and laws.
Although the aims of policies that blur the line between prostitution and trafficking are to
reduce trafficking, they can have unintended consequences for non-citizens, sex workers
who are not coerced, and other groups (Laczko, 2010). In crafting the policies
surrounding human trafficking for Berkeley, it is important to create policies that will

minimize unintended consequences by carefully crafting the language and intent.
United States Laws about Human Trafficking

There are three main ways national legislation addresses the issue of human trafficking:
identifying trafficking victims, targeting traffickers, and targeting men who buy

commercial sex.

The aforementioned Trafficking and Violence Protection Act of 2000 adjusts sentencing,
sets up the T-Visa program that allows trafficking victims to have the availability of
services. The TVPA defines “severe forms of trafficking” and outlines benefits that
trafficking victims are eligible for. Among the established benefits was the creation of the
T-Visa program, which establishes non-immigrant status for trafficking victims who are
not U.S. citizens and allows them to have access to benefits and stay in the United States.
People who apply for T-Visas are required to work with law enforcement to convict their
traffickers (US Citizenship and Immigration Services, 2011). This is problematic because
trafficked people often sympathize with their traffickers, and often manipulated
psychologically, physically, and emotionally by their traffickers making trafficking
victims unwilling to work with law enforcement to convict their traffickers (Polaris
Project, 2013).



Trafficking victims who are United States citizens do not need additional certification to
be eligible for benefits including Temporary Assistance for Needy Families (TANF),
Medicaid, or Supplemental Nutrition Assistance Programs (SNAP). Victims who are not
United States citizens are required to go through a further certification process to allow
them to gain access to these services (U.S. Department of Health and Human Services,
2007).

Minors who are trafficking victims do not need to go through an additional certification
process, but rather have benefits available to them through the Office of Refugee
Resettlement in the Health and Human Services (HHS) Administration for Children and
Families. Among these services is the Unaccompanied Refugee Minor Program, which
makes services available for international minors who were trafficked into the United
States. This allows for these minors to receive the full range of benefits that a United
States citizen minor would have access to if they are not already United States citizens
(U.S. Department of Health and Human Services, 2007).

U-Visas are also used in some cases with victims of trafficking. U-Visas are temporary
visas given to people who are not U.S. citizens who have suffered mental or physical
abuse resulting from a crime perpetrated against them. U-Visas also hold the requirement
that victims help police with the investigation (US Citizenship and Immigration Services,
2011).

California Laws About Human Trafficking

Listed below are the penal codes that relate directly to human trafficking in California.
Although there are national laws in place, states have their own set of laws regarding

human trafficking in that state.

Penal Code § 11165.7: “Mandated Reporter Law”
Teachers and other school professionals reporting mandates

All states are mandated to have policies identifying mandated reporters that are required

to report suspected instances of abuse or neglect including suspected prostitution or
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coercion to child protective services (Administration for Children and Families , 2012).

In California, this list is exhaustive and includes teachers and other school officials.

Penal Code § 236.1: “The California Trafficking Victims Protection Act” (2005)
Sentencing requirements and definitions

Passed in 2005, the penal code states definitions and sentencing requirements for human
trafficking as well as general police protocols. This law uses similar and equitable
definitions as the Trafficking and Violence Protection Act regarding trafficking
(Legislative Counsel of California, 2008).

Penal Code § 13519.14: “The Human Trafficking Collaboration and Training Act”
Police Requirements

The Human Trafficking Collaboration and Training Act required the establishment of law
enforcement guidelines for responding to human trafficking cases. The human trafficking
guidelines were released in 2008 and are widely available for any police department in
California. The guidelines list a set of guidelines that police officers and departments
should be able to identify and includes background knowledge and indicators of human
trafficking along with appropriate case law (California Commission on Peace Officer
Standards and Training, 2008).

Penal Code § 18945: “The Access to Benefits for Human Trafficking and Other
Serious Crime Victims Act” (2006)

Benefits to trafficking victims

Allows for temporary services for immediate assistance for trafficking victims waiting
for federal benefits. Federal benefits for trafficking victims can take up to two years to
certify. This was the first of its kind in the United States to allow for benefits in-between
that time (California Alliance to Combat Trafficking and Slavery Task Force, 2007).

Proposition 35

More severe punishments for people convicted of trafficking convictions, police

guidelines, and restrictions for people on the sex offender registry

On November 6th 2012, California voters passed proposition 35 with 81.3% of yes votes

(California Secretary of State Debra Bowen, 2012). Proposition 35 increases punishments
11



for human trafficking offenses, increases programming for victims, requires police
training on handling human trafficking cases, and expands requirements for sex offender
registration (California Secretary of State, 2012). Proposition 35 was blocked by a
lawsuit from the American Civil Liberties Union (ACLU) based on the
unconstitutionality of the new requirements surrounding sex offender registration and
monitoring of online activities of people on sex offender registries (California PR Web,
2012).

Existing Conditions in Berkeley

Berkeley has gone through periods of media speculation around prostitution and sex
trafficking in the city. These media reports have focused on a few specific concerns.
Some are concerned about sex work in massage parlors, whereas others are concerned

about youth who are at risk of being trafficked.

An area that has been a focal point of attention concerning prostitution and sex trafficking
has been massage parlors. Massage parlors along with hotels, strip clubs, and other
similar commercial businesses are sometimes used as commercial fronts for sex
trafficking and brothel-style prostitution (Polaris Project, 2013). The police were made
aware of the allegations through calls for service by community members who lived near
the establishments, and through online review sites of the businesses that detailed the sex
acts offered at the establishments (Oakley, 2011).

Berkeley police closed 12 massage parlor locations in Berkeley that were suspected of
being fronts for prostitution in the 18 months between January 2010 and July 2011. This
was executed by revoking the business licenses of the establishments, forcing them to
shut down based on zoning requirements. The businesses were shut down based on
prostitution allegations, however there was not further investigation into whether there
was sex trafficking present, nor were there any arrests made although there was some
concern that the women who worked in these establishments were being coerced at some

level to perform commercial sex acts (Orenstein, 2012).
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This is a place that the sensitivity training of Berkeley police should be investigated. It is
not clear whether they utilized any tools to tell if the people working in the massage
parlors were trafficking victims. Although the businesses were shut down, the owners can
still file for a new business license. This may lead to a pop-up problem for Berkeley,

where these businesses move locations rather than shut down permanently.

The department that handles trafficking and prostitution is a small department with only a
small number of officers. For this reason, undercover operations are often not feasible for
the police department to conduct. Consequently, it was not possible for the police to
discover if there was trafficking going on in the massage parlors or if it was simply sex

work.

The Berkeley Police Department has data on calls for service and arrest records for
prostitution and other “lewd acts in public”. These calls for service are from residents
calling the police about something that they see, and police are dispatched to follow up.
The Berkeley police generally use two codes when it comes to prostitution calls for
services and arrest records as seen in Table 1.

Table 1: Police Codes Used by Berkeley Police for Prostitution and Solicitation

Police Code Meaning Description

647(a) Loitering and lewd conduct | Usually in car or on street,
not always prostitution
related. Fewer resources
needed to investigate:
Usually from Call for
Service request

647(b) Prostitution Undercover/decoy usually
needed, more resources
needed, 3—4 police officers

The calls for service that have been categorized into these two codes have decreased
greatly in the last three years. Through my interview with a police lieutenant in Berkeley,
he estimated that the calls for service for these two codes have decreased by half every
year since 2010. He estimated that they were around 100 calls in 2010, 50 in 2011, and

13




around 25 in 2012. The decreasing number of calls for service is interesting, as this is the
same period that the massage parlors in Berkeley suspected of prostitution were shut

down.

The police have noticed that many issues have gone undercover, and whereas many
crimes such as drug dealing and prostitution were more visible on the street in the 1980’s
and 1990s, technological advances have made it possible for the crimes to become more
difficult to see as they are not necessarily performed on the street as much as they once
were. Review websites such as yelp, craigslist, and Redbook have made it easier for sex
workers to find clients, and for massage parlors to stay inconspicuous about the
commercial sex acts that are offered. The Berkeley police still prosecute street
prostitution, but understand that the way the crimes are carried out has changed with
technology. Because of this change, the Berkeley police have changed its strategy when
addressing these issues.

The streets that have historically been issues for street solicitation and prostitution in
Berkeley are San Pablo Avenue closer to the Berkeley/Emeryville/Oakland border, and
University Avenue which runs east/west through the city. Comparing the streets that have
historically been linked to prostitution to the locations of the massage parlors that have
recently been shut down based on suspicions of prostitution demonstrates a connection
between the locations. The streets that have historically been known for street
prostitution, and the streets where massage parlor businesses that were shut down based
on prostitution are located are mirrored. This demonstrates that prostitution issues are still
a problem in these areas, but the form that the prostitution takes has changed. Rather than
street prostitution, it has moved to massage parlors in these areas. This is demonstrated in
Figures 3 and 4.

14



Figure 3: Streets known for Street Prostitution in 1980s and 1990s

Source: Google Maps, interview with police officers

Figure 4: Locations of Massage Parlors Shut Down based on Prostitution Suspicions

Source: (Oakley, 2011)
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There has recently been media attention surrounding human trafficking, specifically sex
trafficking in Berkeley. There has been media concern about sex trafficking victims who
attend Berkeley High School, however these claims have not been backed up with

confirmed cases of trafficking (Karlamangla, 2011).

The arrest rates for juveniles in Berkeley, California for prostitution from between 2000-
2009 were very low, with only four arrests (one in 2005, two in 2006, one in 2007) made
between those years from data gathered from the Special Requests Unit of the Criminal
Justice Statistics Center (Beaty, 2011). These low incident and arrest numbers can be
compared to other jurisdictions in Alameda County, and Oakland in particular, to
contextualize these numbers. In 2011 four cases of underage sex trafficking were
investigated, two of which concerned Berkeley High School students. In 2010 there were
seven reports, three involving Berkeley High School students. However, there were zero
confirmed cases of underage sex trafficking in either year (Karlamangla, 2011). As can
be seen in Figure 5, there does not seem to be evidence for a “spillover effect” from

Oakland into Berkeley or any other city in Alameda County with CSEC.

Although the data demonstrated in Figure 5 seems to indicate that there is not an issue
with underage sex trafficking in Berkeley, this data is taken from Berkeley and Alameda
County police data. This does not include data from other sources, such as from service
providers or other organizations which often have first contact with victims, and as
demonstrated later in this report, it is not clear that the Berkeley Police Department has a

full picture of the issue for multiple reasons.

This data also does not include adults who are sex trafficking victims. This data is more
difficult to determine, and as all minors involved in sex work are categorized as
trafficking victims, this is not the case for adults. Not all adults who are arrested for
prostitution offenses are trafficked or coerced, and the data identifying adult trafficking

victims from sex workers is much more difficult to divulge.
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Figure 5: Juvenile Prostitution Arrests 2000-2009 in Alameda County

Data from the Special Requests Unit of the Criminal Justice Statistics Center

Although these numbers are extremely low in the context of Alameda County and
Oakland, is not to say that sex trafficking of minors in Berkeley is not a concern. Oakland
and San Francisco are both known as major hubs for underage sex trafficking, but the
issue is still important to address in other cities in Alameda County (Guzman, 2011). The
low statistics may indicate that there have not been police reports or confirmed cases by
the police, but there still may be exploited girls in Berkeley. This may also be an
identification issue. Trafficking victims are difficult to locate, because of the secretive
nature of the issue. Because they tend to be from vulnerable populations, there are
multiple points of contact with potential victims.
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Potential locations of first contact with victims include:
= Shelters
0 Homeless and battered women’s
= Police
= Child protective services
= Schools/officials
= Tip lines
= Foster care
= Health care and emergency care workers

Because the first contact with trafficking victims is not always necessarily the police,
relying only on police data will miss important areas where information on trafficking

victims can be collected.

The first contact being with police is an issue in many cases because trafficking victims,
specifically CSEC, have historically been viewed as criminals rather than victims. This
mentality is changing in police forces across the country, but in many cases training is
still needed to help officers identify sex trafficking victims and differentiate sex workers
from trafficking victims (The Sage Project, 2013). This also does not solve the
underlying problem that resources and services trafficking victims need are not easily
accessible in the criminal justice system. This is why a network of services is necessary
when working with trafficking victims. Understanding other potential points of contact is
also important when working with sex trafficking victims. Trafficking victims and sex
workers also come into contact through investigation of other crimes, specifically
survival crimes or low-level offenses such as petty theft or drug crimes (Strategies for
Youth, 2012).

The Sexually Exploited Minors Network (SEM Network) is a network in Alameda
County of service providers. The goal of the SEM Network is to network with service
providers in Alameda County in order to better serve CSEC and other exploited minors.
It was begun in 2004, beginning as an informal network that transitioned to a formal
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group. The SEM Network meets monthly and is currently in the steps to secure 501C3
status, transition their name to SEM Rise, and compile the list of goals for the
organization (Alameda County California, 2012).
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I11. Policy Options

For this section | will be detailing several practices of other cities and counties and
analyzing them for their potential relevance and replicability in Berkeley based on criteria
explained below. The options explored below are only a cross-section of the available
approaches, chosen based on the relevancy within the existing conditions of Berkeley at
this time by taking into account the size of the city, demographics, available data about

the problem, and resources available.

Berkeley will have to make a decision on what aspect of trafficking they would prefer to
focus on because of limited resources. There are a few distinct categories that they could

focus on, however they are not mutually exclusive:

e Focusing on data collection and victim identification

e Focus on broader goals for police: training police officers to recognize trafficking
victims in these situations through additional training and explicit training
materials and police codes.

e Focus on CSEC, by creating curriculum in schools

e Focus on massage parlors and other commercial businesses that may be fronts for
prostitution or trafficking

e Focus on men who buy commercial sex

« Create a network with other cities in Alameda County and Alameda County

services

These six different issue areas will be explored below.
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Understanding the Problem: Data Collection and Identification

Improving upon the methods for identifying sex trafficking victims is essential to gain an
understanding of the scope of the problem and assisting those individuals in contacting
the services that they need.

The Commission on the Status of Women is already aware of the data collection gaps. As
human trafficking is difficult to locate and collect data on, what may be helpful to them is
a map of where to go from here. It is not the focus of this report to compile this data,
however | will offer reccommendations on how to collect the data at a later date.

The Berkeley police have data about calls for service and arrest rates of prostitution and
solicitation in Berkeley, California but this is not the only source of data that can or
should be used to better understand the problem. The police have not found any
incidences of human trafficking in the last two years, nor do they have specific protocols
established for trafficking victims. Relying only on data from the police may lead to gaps
in data that can be filled through other types of data collection.

Homeless shelters and services as well as foster care services are locations of first contact
with trafficking victims. Collecting data from these organizations on if they have training
for their volunteers and paid staff on how to identify trafficking victims, as well as if they
have come in contact with trafficking victims is a place where further research is
necessary beyond this project. This can be accomplished by conducting a qualitative or

quantitative survey of service providers in Berkeley.

A quantitative study would be useful if the commission is interested in statistics and
getting a numerical understanding of the problem. This may be the best first step to better
understand the problem. This would consist of a closed question survey with some open-
ended questions that was collected either by physical paper copies, phone, or e-mail that

include indicators such as:
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» If the volunteers or staff members of the organization have received training on
how to identify or work with a trafficking victim.

» If they have had training, what that training was and if they feel that they have an
adequate understanding of how to identify and help trafficking victims

e If they have worked with trafficking victims.

 How many people in the last year/2 years/5 years they have had who have been or
have been suspected of being trafficking victims or sexually exploited.

e How many runaway and homeless youth they work with in general.

e What other factors the people that they work with are dealing with that are also
indicators of people who are at risk of being trafficked including abusive homes,

drug abuse, etc.

This alternative is low cost and well within the scope of what the Berkeley Commission
on the Status of Women can accomplish, as it is a research project that an intern or other
student can conduct. It will allow for a better understanding of the scope of the problem,
and will inform what policy options should be pursued at a later date. This research
project will help close the data collection gaps and broaden the data collected past police
data.

If through the research project detailed above it is not clear that homeless and other
services have adequate training to identify victims of human trafficking, offering
resources for additional training is an option that may help identify trafficking victims.
As this information is not yet available, additional training for shelter staff is not an
option that | will review here. However, it may be useful to look into based on what the

study turns up.

A semi or unstructured qualitative study may also be helpful once the scope of the
problem is better understood, in order to understand better the issues that are apparent in

working with these populations.
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Broad Police Options

The police are often the first contact with trafficking victims. Building strong policies for
the police can directly affect trafficking victims by assisting with identification and
offering services for trafficking victims. The two policies in this section should be treated
as a pair, as one without the other would be less effective than both together and they

require similar resources.
Additional training for police officers

Proposition 35 has been blocked for possibly violating first amendment rights of people
on the sex offender registries. However, Berkeley police should be prepared to comply

with the training requirements.

The police requirements of Proposition 35 state that any police officer who comes into
contact with CSEC or a victim of domestic violence or sexual assault, the officer is
required to look for indicators of human trafficking. These requirements do not add much
to established police guidelines under The Human Trafficking Collaboration and Training
Act detailed above, but it does designate additional training of at least 2 hours per officer
on how to handle human trafficking complaints. It requires this to be completed by July
1, 2014 or within six months of the officer being assigned to the field of investigative
work (California Secretary of State, 2012).

Berkeley already complies with the training requirements outlined in Proposition 35, as it
holds training for officers concerning human trafficking (both labor and sex trafficking)
every two years. However, it is unclear whether this training includes sensitivity to
indicators of trafficking victims. Adding training on indicators of trafficking and in which
situations to look for them will strengthen the training on trafficking victims considerably
and allow for officers to more easily identify victims of sex trafficking.
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One option for the Berkeley Police would be to comply with the training requirements in
The Human Trafficking Collaboration and Training Act and the additional requirements
of Prop 35. This would mean to create or adopt training guidelines outlined in The
Human Trafficking Collaboration and Training Act, and training officers in recognition
of the indicators of trafficking victims.

Creating a comprehensive police policy for identifying sex trafficking victims

Creating a comprehensive policy that would help police officers identify and understand
how to treat human trafficking victims through the system. The Berkeley Police
Department has an understanding that human trafficking victims are victims rather than
offenders, however there are not specific policies in place about how to identify and
handle trafficking victims in the system.

Contact with police by trafficking victims can be through a prostitution investigation or
arrest, or through arrest or investigation of another crime. Because it is not always clear
who is a trafficking victim, a policy in place that gives guidelines on how to identify

trafficking victims is essential to identify and help victims.

There are many examples that the Berkeley police could mirror or draw from in crafting
their policies including information from the Justice Department, the State of California,
and the United Nations. This option would be low cost and low time, but it may lead to
increased administrative costs as the policy was drafted and implemented.
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Focus on CSEC

School Curriculum

Although many of the options presented may also help identify and target CSEC,
developing a school curriculum would directly target youth who are at a higher risk of
being exploited. Developing school curriculum with service providers around human
trafficking and sexual exploitation is a change that can be made in schools that would
help inform children about sexual exploitation, and be used as early intervention and

prevention for youth at high risk.

The Justice Resource Institute’s “My Life, My Choice” project based in Massachusetts is
an example of prevention curriculum. This curriculum is designed to be facilitated by
teachers, care providers, and service workers who work with youth as well as helps these
teachers and care providers better understand sexual exploitation of youth and how to
identify and help them. The curriculum includes lesson plans for groups of youth with
risk factors for being sexually exploited, or youth who are currently being exploited. The
course includes 10-week hour and a half sessions that educates youth about myths
surrounding sexual exploitation, understanding how traffickers recruit and how to avoid
it, sexual health, the link between sexual exploitation and substance abuse, raising self-
esteem, and pathways out of sexual exploitation and resources available to do so (The
Justice Resource Institute, 2013). This curriculum is specifically designed for youth with

risk factors for being exploited.
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Focus on Massage Parlors
Code Violations

In 1994, Nassau County Problem Oriented Policing team received an increased number
of complaints by community groups about the number of massage parlors that were
fronts for prostitution that were present along the county’s western edge closest to New
York City. These massage parlors were suspected of being used as fronts for prostitution
and possibly trafficking and many of the women working as massage therapists were not
licensed. The county used a different strategy for shutting down massage parlors tied to
prostitution than the classic route. Rather than revoking its business license and forcing
the business to shut down based on zoning requirements, as is the standard practice in
most cases, they attempted a different kind of code enforcement. Rather than attempt to
shut down the business directly by targeting business owners, they attempted to shut

down the business by focusing on the property owners or landlords (Leahy, 1995).

Many of the property owners of buildings that contain commercial-front businesses for
prostitution are not the same people as the business owners (Polaris Project, 2013).
Nassau County also found that the original people who signed the lease were difficult if
not impossible to find, and that the massage parlors had often changed the buildings’
structure resulting in fire and building code violations. The Nassau County police
targeted the property owners, forcing them to shut down the businesses by notifying them
of the code violations and fraudulent lease agreements. When they did not comply, or
ignored the violations the police, fire department, and building inspectors began citing the
owners with large fines. These ranged from $200-$1000 a day for building code
violations to $5000 for fire code violations (Hughes, 2005). These fines put pressure on
the property owners to shut down the business, if they did not they would have to pay
enormous fees and be liable for charges of allowing prostitution on their property. The
results were overwhelming, with the police department able to shut down every massage

parlor that was suspected of prostitution (Leahy, 1995).
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This policy reduces the likelihood of the popping up nature of businesses like this. By
just revoking the business license, it is possible that the business will relocate or stay
open as the process for revoking the business license takes place. By targeting the
property owners, it makes it more likely that fewer property owners will be willing to
ignore the type of business that is renting their properties in the future, as they will be
liable for the fines. It is important to note that although this policy may make it more
difficult for these businesses to move to the city or county that has the policy, it may also

just push the businesses to a surrounding city or county.

Berkeley’s policy of revoking permits to shut down illegal massage parlors, forcing the
closure of the businesses based on zoning requirements is different from the Nassau
County policy in several distinct ways. The Berkeley policy leaves the possibility for the
businesses popping up in different locations in the city by getting a new business license.
The Nassau County policy makes the entire jurisdiction inhospitable for future or current
traffickers or illegal massage parlor business owners. This policy sends a message that
illegal massage parlors that allow prostitution are unwelcome in their jurisdiction and will
not be tolerated. This leads to deterrence for traffickers and illegal business owners. The
Nassau County policy has a greater possibility of deterring traffickers and johns, however
like Berkeley’s current policy it will not help identify and help victims. The benefit to
moving to a policy like Nassau County’s would be to act as deterrence and reduce
prostitution and by extension the possibility of sex trafficking within the city of Berkeley.
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Targeting People who Buy Commercial Sex

Another strategy is to attempt to deter buyers of commercial sex. There are multiple
options for this strategy, none that Berkeley may be interested in pursuing. They are
listed here for the purpose of understanding the policies, as they are an alternative to
arresting buyers of commercial sex although they require a level of police resources that
are not available or necessary at this time. In the future, if the conditions change this may
be a good alternative for Berkeley. These policies target buyers of commercial sex rather
then trafficking victims in an attempt to reduce demand.

Dear John Letters

Dear John letters are a policy that many community groups in the United States have
begun using as a tool to deter men who buy commercial sex. The City of Oakland
recently began a Dear John letter campaign in neighborhoods that have a high density of
street prostitution, especially of Commercially Sexually Exploited Children (CSEC).
Local community organizing groups and the Oakland Police Department work together to
send letters to men whose cars were in areas in Oakland that are known for high levels of
prostitution and CSEC and were acting in a way that demonstrated that they were looking
to hire commercial sex workers (Walter, 2011). Residents in the neighborhood send
license plate numbers of the men in the neighborhood suspected of looking for sex
workers. The police department then finds the records based on the license plate numbers
and sends letters to the owners of the vehicles that explain that their actions are illegal
and that the community notices their actions, as well as explaining that prostitution is
linked to human trafficking and sexual exploitation of children. These letters are sent out
within the week of the Oakland Police Department receiving the license plate information
after the make and model is checked against the record for the driver (Masunaga, 2012).
This policy is meant to be a deterrence tool as well as a community action model by
removing the anonymity of men who buy commercial sex in these neighborhoods. An
example of a Dear John Letter from Florida can be seen in Appendix B.
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John Schools

Colloquially known as “John Schools”, First Offender programs are programs aimed at
reducing the demand for sex workers in the city that they are implemented by offering or
mandating that men who buy commercial sex attend a one to three day class session with

experts and former sex workers instead of or as a part of sentencing (Jordan, 2012).

San Francisco First Offender Prostitution Program was one of the first John Schools in
the United States. It offers first time offenders an alternative to prosecution by paying a
fee and attending a one-day class as long as they do not reoffend in a certain time span.
This program is a joint partnership between the San Francisco Police Department, San
Francisco District Attorney’s office, and a local non-profit organization. The fees cover
the cost of the programming, making it cost effective. The fees also go to support

programming in local non-profits that work with CSEC (Michael Shively, et al., 2008).
Network with Services in Alameda County

Many aspects of human trafficking policy may be best accomplished in a network with
surrounding cities and counties. Trafficked persons, particularly CSEC, may come in
contact with multiple agencies including health care services, juvenile justice centers,
mental health care organizations, child welfare, and homeless service organizations and
each of these agencies deal with a different aspect of the trafficked person’s care (Piening
& Cross, 2012). For this reason, creating a network of available services that are
coordinated will help trafficking victims by allowing coordinated care across agencies by

sharing knowledge and information.

Alameda County already has a loose network of organizations and resources for
addressing the needs of CSEC and other trafficked people, and is working on making this
network stronger (Guzman, 2011). Most of these organizations are focused on or located
in Oakland, where the majority of the sex trafficking issues in Alameda County are
located. Berkeley does not have any services that are specified only for victims of human
trafficking. Although Berkeley does not have as much of an issue with sex trafficking as
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Oakland, these organizations can offer valuable resources and information to Berkeley.
Because massage parlors can change jurisdictions rather than shutting down completely,
this sort of network may help by keeping a record of business owners who have been shut
down on suspicions of prostitution. This would help other jurisdictions with identifying

issues of sex trafficking in massage parlors in the future.

Other counties have had similar networking efforts. Suffolk County in Massachusetts
developed the Support to End Exploitation Now (SEEN) network in 2001 in response to
increased understanding of issues affecting CSEC and other underserved populations.
The SEEN network’s mission is to coordinate with organizations to best serve CSEC, to
effectively change policy surrounding CSEC, and to increase the effectiveness of
programming offered for their clients. The network includes 35 public and private
organizations and agencies and includes coordinated efforts between different
organizations. Similar to Alameda County’s network where most of the resources are
focused on Oakland, most of the attention and services are situated around Boston, the
city with the biggest known problem with CSEC in the county (Piening & Cross, 2012).

Alameda County’s SEM Network is currently working on establishing themselves and
creating the goals for the organization. This leaves the opportunity for Berkeley to get
involved with the network and encourage other smaller cities in Alameda County to get
involved. Although Oakland is currently the location with the most trafficking issues, a
countywide approach to this issue would positively benefit all of Alameda County.
Looking at the SEEN network as an example, it is clear that these networks require many
resources in order to be as effective as they want. Berkeley could offer resources to the
organization as well as being a part of the network. This network is just beginning to get
started, which leaves Berkeley the opportunity to get involved in the network.
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IVV. Analysis of Options Presented

I will be analyzing the policy options explained above using criteria in order to better
assess how the policy will fit for Berkeley. The criteria will be given a value-based score

of low, medium, or high based on how well they fit the criteria. These criteria are:

e Cost: The amount of money each option will cost. This criterion is assessed based
on how well the option fits the criteria. Making a high score on this criteria means
that it is low cost. Although this may seem counter-intuitive, this is done in order
to be able to compare across criteria.

e Efficiency: The difference between the cost of the project and the benefit or
potential impact on the problem.

e Effectiveness: How much of an impact each policy option has on the problem.

» Political Feasibility: Whether a policy option will be able to be implemented
based on the political climate of the location it is to be implemented including
strength and number of political opponents to the policy option.

e Administrative Feasibility: The ability of the organizations to implement the
policy taking into account factors including resources available, complexity and
difficulty of implementation, whether the option is in the jurisdiction of the

organization, and other organizational factors.

They will also be analyzed based on other factors such as the similarity to Berkeley, CA
in size, need, and other demographic information. The completed options criteria matrix
can be found in Figure 6.
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Figure 6: Alternatives Criteria Matrix

Political |Administrative

Alternatives Cost Efficiency |Effectiveness |Feasiblity |Feasibility
Status Quo Low Low Low High High

Data Collection High High Medium High High

Police Training Medium [High High Medium Medium
Policy Policy Medium [High High Medium Medium
School Curriculum|{Medium [High High High Low

Code Violations Low Medium Low Low Low

Dear John Letters [High Medium Medium Medium Medium
John Schools Low Low Low Low Low

SEM Network Low Medium High High Medium

Created by: Amanda Jordan Christenson

Status Quo

Continuing with the status quo in Berkeley does not increase the cost of the programming
that is currently in place. Victim identification is unlikely to increase if Berkeley stays
with the status quo. Calls for service to the police regarding CSEC and other trafficking
issues have been extremely low and decreasing over the last few years and it is unlikely
that this will change in the next five years.

The efficiency and effectiveness of the status quo in Berkeley are both low. Although it is
low cost, the status quo does not have a large impact on sex trafficking in Berkeley
because it does not effectively identify sex trafficking victims, and there are alternatives
that may identify victims more effectively.

The political and administrative feasibility of the status quo are both high because this
option would not change policy in Berkeley, and there has not been a large amount of
public outcry against the current policies. It is not apparent that there are any

administrative issues with the status quo.
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Data Collection and Identification

This option would be to create a quantitative survey of existing service providers in
Berkeley. As discussed above, this option is a first step policy for the Berkeley

Commission on the Status of Women in order to gather data on problem.

This option is the least resource intensive option and is easily within the jurisdiction of
the Berkeley Commission on the Status of Women. This option would require time to
craft and administer the survey as well as a small amount of administrative costs included
in hiring an intern and processing the data. There are multiple free or low cost data
collection and analysis programs on the market, and unless the commission chose to hire
an outside consultant, the cost of hiring someone to administer the survey would be
minimal. Altogether, this option should not cost more than the range of a few hundred

dollars for the commission including expenses such as travel and time.

This option is also administratively feasible for the commission, as it would not take

many resources and would be in line with their mission and goals.

This is also politically feasible. As long as responsible and respectful research methods
were used, and anonymity of the organizations and clients were kept, there should not be
any major opponents to the data collection plan. In order to be sure of this, anonymity
must be kept at every stage possible with clients of the organizations.

This survey is effective in the commission’s goal to collect data about sex trafficking in
Berkeley. This would help create a more detailed picture of the problem in Berkeley,
helping the city make decisions on how many resources to spend, and where to spend
them. Data collection is an important component to crafting effective policy, and this
option would allow the commission to better understand the problem. Although this
option would not directly change policy in Berkeley, it would help inform a baseline

assessment on the issue.
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This option is rated the highest of the criteria and should be an option that the Berkeley
Commission on the Status of Women pursues. This is the first step that the commission
should take.

Police Options

This option includes additional training for police officers and creating a comprehensive
police policy for identifying sex trafficking victims. The Berkeley Police Department
does not have a separate policy on how to treat CSEC in the system, which is necessary if
viewing CSEC as victims who should be diverted to services rather than criminals in
which the goal would be reformation.

Both of these options would require resources and funds to accomplish. The training
program would require more resources than drafting a police policy would, as training
would require more time, but both would require administrative costs to implement.
Drafting a set of police policies regarding CSEC and other trafficking victims will require
administrative time and resources to draft the policies.

The efficiency of both policies in this alternative is high. Although they will require time
and resources to accomplish, being prepared for future trafficking cases is invaluable.
This alternative requires less time and resources from the police department than other

alternatives, and the impact will be great.

These alternatives would be highly effective in reaching the goal of victim identification
and helping trafficking victims through the system and connecting to services. Because
trafficking victims have a different set of needs from other populations, it is important to
have a policy that is crafted with them in mind. If and when Berkeley Police identify
trafficking victims in the future, having a policy in place will help accomplish this goal.

The political feasibility of changing police policy and training in Berkeley would be
moderate. An outside governmental organization attempting to push changes on the
police department would not be popular with the department. It is likely that there would

be backlash from the police department if these policy changes were suggested regardless
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of whether they found them to be good options. These changes would also require funds
and resources, which would make these policies somewhat unpopular as a rule. It is also
likely that there would be pushback on these policy changes because the police
department has not investigated many trafficking cases in the last few years, and they
already comply with the training requirements from the state, which would make
devoting more resources and training to the issue seem wasteful. However, these changes
are likely to be popular with people outside of the Berkeley Police Department, judging

from the overwhelming popularity of the training component of Proposition 35.

These policy changes would be useful to mention to the police department to ascertain
whether the department feels that these changes are administratively feasible to pursue at
this time. Because training schedules are generally fixed and coordinated, it is possible
that additional training is not a feasible option at this time. Assuming that there is space
for additional training and administrative time necessary for the adoption of new policies,
the administrative feasibility of these two options is moderate. There would not be a need
to completely overhaul the training practices of the department in regard to human
trafficking, just to include indicators of trafficking victims, when to look for them, and
how to treat them in the system. Because the police department already does training on
human trafficking, this should not be a large administrative burden. Drafting the police
policies will require more administrative time and resources, however it should not be too

overwhelming.

Based on this analysis, changing the police policy and training in Berkeley is an option
that Berkeley should consider.
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Focus on CSEC

This option would develop a school curriculum for students with risk factors associated
with people at risk for being trafficked.

The cost of this option would vary dependent on which organizations would be holding
the sessions, how many groups and sessions would be held and how many youth would
be served by the groups. The “My Life, My Choice” curriculum is a cost, as the
organizations that lead the groups would have to purchase the curriculum. The
curriculum is also recommended to be delivered by a survivor and a clinician as well as
the facilitators from the organization. These people may volunteer their time for this goal,
but this should not be assumed. The time required by facilitators to prepare the lesson
plans and facilitate the sessions is also a factor that should be taken into account.
Although lesson plans are already included, they also must be tailored for the populations
that are being targeted with the lessons. The Justice Resource Institute also offers the
option of their staff coming to the location and training the facilitators to facilitate the
program, which would be an additional cost. There would also be a need of identifying
potential victims of exploitation, which has the possibility of being costly. Because of
these initial and ongoing costs, this option would be resource intensive to begin the
program and will be moderately costly although once the initial costs are covered it will
be relatively less costly to maintain.

The efficiency of this option would be high. Although there are many upfront costs to this
option, the program would act as prevention for youth who are at risk of being exploited.
If there were a number of youth who were able to take advantage of this curriculum and
avoid and be educated about sexual exploitation, this option would be highly efficient.

The effectiveness of this curriculum has the potential of being high. If this curriculum
was able to reach youth with risk factors of being exploited, this would reach goals of
information sharing and prevention very well. If youth understand tactics used by
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traffickers, and gain knowledge about trafficking, they are less likely to get caught in
exploitive practices that they are unable to leave. However, if this curriculum is used
more broadly, it may not have as great an effect on prevention and would be much more
costly. Targeting youth with risk factors in this policy choice would make this option
highly effective.

The political feasibility of this option is moderate to high. This is likely to be a popular
alternative to organizations that are concerned about CSEC in their communities, as well
as educators and the general public in Berkeley. It may be less popular if it requires a
large amount of resources to get started.

The administrative feasibility of this curriculum is fairly low to medium. This option
would require administrative costs, and as Berkeley does not have any organizations in
the city that specifically target youth at risk of sexual exploitation, an organization that
does not specifically target sexually exploited youth would need to facilitate the
curriculum or an organization from outside of Berkeley would be needed. This has the
possibility of being tricky, as the organization that was to facilitate the curriculum would
have to shoulder many of the costs and administrative time. If the commission had
interest in paying for the majority of the curriculum, grant proposals would need to be
drafted which would be an administrative cost. If the organization chosen does not have
an explicit mission that is in line with this option, it is possible that it would not be
feasible to have this curriculum. The commission would need to find an organization that
had the capacity to administer the curriculum, which may be difficult in an economy
where non-profits are struggling.

This alternative is a good option for Berkeley if conditions change. There are not
currently many known CSEC in the city, and it does not seem to be the major issue that
Berkeley is facing with sex trafficking. However, if through identification of victims and
those who are at risk illuminates a population that is at risk, this is an option that
Berkeley should consider implementing. The benefits of this programming outweigh the
costs of implementation and would be an effective prevention tool for youth with risk
factors for being sexually exploited.

37



Focus on Massage Parlors

This alternative is to change code violations that target property owners of illegal
massage parlor businesses based on the policy in Nassau County, New York.

This alternative would be costly to implement. It would require changing police
procedure, as well as involve multiple city and county departments and organizations that
are not necessary with the current policy for shutting down massage parlors suspected of

sex work and trafficking. This would require more resources than are already required.

The efficiency of this policy option is moderate. This option would make Berkeley’s
policy on shutting down massage parlors more effective in it would help eliminate the
pop-up nature of businesses like these. However, the policy change would be costly and it
would likely take time to switch to this strategy. Shutting down massage parlors in
Berkeley was a strategy that was fast, with 12 shut down in 18 months, the time that it
would take to gather resources would change this and it would take more turn around
time to implement. Because of the pop-up nature of businesses like these, a slow policy is
not ideal.

This option is not effective in the goal of targeting sex trafficking in Berkeley. This
policy does not help identify trafficking victims, nor does it catch traffickers. This policy
IS more aimed at sex work and prostitution rather than sex trafficking, which does not

improve conditions from Berkeley’s current policy.

This option is not politically feasible. It would require a high level of resources, and
would require coordination with many agencies in Alameda County. The political climate
of Berkeley is such that this policy may be unpopular. The policy criminalizes sex work
more than may be politically feasible for Berkeley, which has a more open belief about
sex work in general. However, the Berkeley Police have already been shutting down
massage parlors suspected of sex work with no major backlash. If this policy was
packaged in a way that addressed the Lakireddy case and came off as tough on corrupt
landlords, it is possible that this policy would be more politically feasible.
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The administrative feasibility of this option is low to medium. The Nassau County policy
may not be feasible to extend to Berkeley. The county was the actor in that policy, and
they may not be able to have the same level of jurisdiction on the city level. If this were
true, it would require getting Alameda County involved, which would be difficult to

accomplish in an effective manner.

I do not recommend that Berkeley pursue this option at this time. This policy does not
help identify and help trafficking victims, and it criminalized prostitution to an extent that
would likely not be politically feasible in Berkeley. Berkeley’s policy on massage parlors
has a similar outcome without the increased administrative costs that would be necessary
to institute this change. However, it is a policy that Berkeley should be aware of in case
conditions change or a tougher policy is needed if businesses owners continue to open
massage parlors as fronts for prostitution in Berkeley.

Focus on Buyers of Commercial Sex
This option includes the Dear John letter campaign and John Schools.

The cost of implementing a Dear John letter writing campaign would be low. It would
require police time and administrative costs to sending out the letters, but as the project is
designed to be community led, it would not add much of a burden to the police

department.

The cost of implementing a John School in Berkeley would be very high. This policy is
highly resource intensive because it requires coordination with many organizations and
departments in the city and Alameda County, and the cost of the sessions themselves
would be very high. Although the San Francisco model is cost effective, this is unlikely
to be the case at least until it is well established if ever.

The efficiency of Dear John Letters would be medium. The benefit of the campaign
would be to take away the anonymity of men who buy commercial sex, and the cost
would be low. However, as there is not much street prostitution in Berkeley it would be

difficult to implement.
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The efficiency of a John School would be low. The high costs combined with the low
arrest numbers of men who buy commercial sex makes this option not efficient. It would
require a high amount of police resources, and as there are not currently many offenders
in Berkeley, this policy would not be cost efficient.

The effectiveness of the Dear John letters would be medium. The goal of the campaign is
to target men who buy commercial sex, however Berkeley does not have a large visual
presence of these men. There is not much street prostitution in Berkeley, making this
policy ineffective. However, if these conditions were to change, or if there was a
neighborhood in Berkeley that had a problem with street prostitution, this policy choice

would be effective in targeting men who buy commercial sex.

The effectiveness of starting a John School would be low. Berkeley does not have a large
street prostitution presence, making this policy unlikely to be effective.

The political feasibility of the Dear John letter writing campaign would be medium. As it
requires community members to be an effective policy choice, it would be necessary for
the policy to be run and started by community organizations. As there is not a large issue
with CSEC in Berkeley, this policy may come off as overzealous if Berkeley reached out
to neighborhoods that do not have an issue with street prostitution.

The political feasibility of a John School would be low. It would be highly resource
intensive, without much impact because Berkeley does not catch many men who buy
commercial sex. These two factors would make this policy unpopular because it could be

seen as a waste of resources.

The administrative feasibility of a Dear John letter writing campaign is medium. It would
require interested community groups, but it would not require a large amount of police

department resources or time to implement.
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The administrative feasibility of creating a John School would be very low. It would
require a large amount of resources to start the school, and would require increasing the
number of officers who worked at catching men who buy commercial sex. This would be

a huge administrative cost that is not a realistic option for Berkeley at this time.

A Dear John letter writing campaign is not a good option for Berkeley because it does not
have a strong presence of street prostitution or CSEC, which is what this policy is aimed
at. It is also a community-based option, which is out of the jurisdiction of the Berkeley
Commission on the Status of Women.

Creating a John School is not ideal for Berkeley, in part because Berkeley does not have
a large problem with CSEC or other forms of sex trafficking as San Francisco which
began this program, but also because Berkeley also has taken a more liberal stance on sex
work so they do not catch many men who buy commercial sex at this time. This is a
policy they might look into if either of these conditions change. It is too resource
intensive for Berkeley to start its own John School because they would also have to
increase the number of officers in their vice squad which currently is a small department.
They could consider partnering with San Francisco for the men that they do catch buying

commercial sex, as Alameda County does not currently have a John School.
Network with Service Organizations in Alameda County

This option is to join the SEM Network in Alameda County of service providers that are
likely to come in contact with CSEC and other victims of exploitation.

The cost of this option would be high. Because the network in Alameda County is still
coming together and creating the mission and pulling together organizations, the network
still requires a high level of resources. The administrative costs that would be required to
have organizations in Berkeley added to this network would also be fairly high.

The efficiency of this option is medium. Although joining this network would require
many resources and would be costly, it would also help create a coordinated system for

assisting sex trafficking victims.
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The effectiveness of this option is high. Joining this network would be in line with many
of the goals that the Berkeley Commission on the Status of Women have for offering
services for victims of trafficking and creating more effective policy on this issue.

The political feasibility of joining the SEM Network would be high. This is likely to be a
popular option for Berkeley in general as well as the individual organizations that would
be joining the network as it would offer mutual support to their organizations and make

an impact on the problem of sex trafficking.

The administrative feasibility of this option is medium. Because it would require a high
level of coordination and resources, it would be difficult administratively. However,
because the organizations would likely be interested in joining the network, the
coordination should be easier to accomplish.
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V. Recommendations and Conclusions

Although the data available points to the fact that Berkeley does not have as big an issue
with sex trafficking as other cities in Alameda County, there are still policy changes that
the city can and should consider with regard to sex trafficking. These options are less

resource intensive than other cities may need, as devoting a large amount of resources at
this time is not necessary for Berkeley based on the current conditions of the city at this

time.

Based my analysis of the options evaluated, | have four main recommendations:

e Short-term goal of administering and analyzing data from a quantitative study of
service providers in Berkeley

e An optional secondary short-term goal of identifying curriculum that may be used
for at-risk youth that are identified in Berkeley.

e A mid-term goal to influence the Berkeley Police Department to create a targeted
set of policies and include additional training for officers

e As alonger-term goal to join the Alameda County SEM Network.

Conducting a study of homeless and foster care service providers is the next step that the
commission should look toward. This will allow them to understand the scope of the
problem better, and is within their jurisdiction to provide.

The secondary short-term goal is possible if the administrative issues were worked out
and if at-risk youth were identified through the study or through other means. This would
allow for Berkeley to focus on finding a curriculum and a service organization capable of
using the curriculum for at-risk youth. The My Life, My Choice curriculum is what |
identified in this report as a best practice for this goal, however it depends on the
audience that Berkeley intends to use the curriculum for. The My Life, My Choice
curriculum was created for youth who are at-risk for exploitation specifically in mind.

This curriculum is designed to be given by service organizations that work with these
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specific populations. This is not a broad curriculum, and should not be used on a broader
audience than the curriculum intends. If Berkeley is interested in using curriculum for a
broader audience, they should look to the My Life, My Choice as a best practice and for
general lesson plan ideas, but look elsewhere for a curriculum with a less specific
audience in mind. If a specific curriculum is used too broadly it will not have the same
impact as if it were used with the intended audience and with the number of experts who
are recommended to oversee the curriculum. This option should be pursued with caution

and with the understanding of the populations that will be targeted with this curriculum.

A mid-term goal that Berkeley should look to is influencing the Berkeley Police
Department to create policies on how to identify and treat sex trafficking victims,
specifically CSEC.

Berkeley’s long-term goals should include joining the Alameda County SEM Network.
This will allow the city to share resources with other cities in the county as well as make
a countywide impact on sex trafficking in the area.

Conclusion

Although resource intensive options are not feasible for Berkeley at this time, low
resource intensive options will be both feasible and will have an impact on important

aspects of the problem.

Further research needs to be conducted about other forms of human trafficking,
specifically labor trafficking. Sex trafficking and labor trafficking can be connected, and
ignoring labor trafficking ignores a large swath of victims, both female and male.
Considering sex trafficking as a subset of labor trafficking will better address the needs of
women because the two forms are not exclusively gendered, and some estimates state that

more than half of people trafficked for labor are women.
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Appendicies

Appendix (A): Article 3 of the United Nations Protocol to Prevent, Suppress

and Punish Trafficking in Persons, Especially Women and Children
Article 3
Use of terms
For the purposes of this Protocol:

(a) “Trafficking in persons” shall mean the recruitment, transportation, transfer,
harboring or receipt of persons, by means of the threat or use of force or other forms of
coercion, of abduction, of fraud, of deception, of the abuse of power or of a position of
vulnerability or of the giving or receiving of payments or benefits to achieve the consent
of a person having control over another person, for the purpose of exploitation.
Exploitation shall include, at a minimum, the exploitation of the prostitution of others or
other forms of sexual exploitation, forced labor or services, slavery or practices similar to

slavery, servitude or the removal of organs;

(b) The consent of a victim of trafficking in persons to the intended exploitation set forth
in subparagraph (a) of this article shall be irrelevant where any of the means set forth in
subparagraph (a) have been used;

(c) The recruitment, transportation, transfer, harboring or receipt off a child for the
purpose of exploitation shall be considered “trafficking in persons” even if this does not

involve any of the means set forth in subparagraph (a) of this article;

(d) “Child” shall mean any person under eighteen years of age.



Appendix (B): Example of a Dear John Letter from Escambia, Florida

Oakland Dear John letters focus more on educating people about CSEC than the example
below, but this is an example of how Dear John Letters can look.
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