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Over 140 years after slavery was outlawed in the United States,1 and nearly
eighty years after world leaders signed the Slavery Convention, human slavery
and enforced servitude continue to doom millions to lives of involuntary

servitude in our day.2 The U.S. State Department's 2005 Report on Human
Trafficking estimates that 600,000 to 800,000 persons are trafficked across

international borders every year.3 Many more, perhaps millions, are trafficked

within the borders of their own nations.* The International Labor Organization
estimates that there are about 12.3 million people enslaved in various kinds of

forced or bonded labor, sexual or involuntary servitude at any given time.>
Some are kidnapped, while others are enticed by promises of good jobs abroad.
Some are sold to traffickers by their parents or husbands; many simply migrate
of their own accord in search of work, and find themselves in the hands of
traffickers. Like the slaves of times past, many labor in fields and factories, yet a
more pernicious form of human bondage has become the most common form of
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servitude: sexual slavery.

Like slave owners of old, modem traffickers use violence, threats, intimidation,
the confiscation of travel documents, and physical restraint to keep slaves at
their tasks. Yet modern human trafficking seems more pernicious than the
chattel slavery of the past, in part because it is so thoroughly the province of
transnational organized crime. Human trafficking is considered to be the
third-largest source of criminal income worldwide, generating an estimated $9.5

billion per year.7 It is also closely linked with money laundering, document

forgery, drug trafficking and human smuggling, and international terrorism.8
This panoply of modern horrors is a plague that wreaks havoc upon society
beyond the damage done to the lives of those who are enslaved.

Ironically, there continues to be a demand for cheap crops harvested by
trafficked farm workers, cheap textile products produced by trafficked garment
workers, and cheap sexual services provided by trafficked sex workers. While on
one level society recoils at human trafficking and strives to destroy it, on
another level society provides the demand, knowingly or not, for the cheap
goods and services that trafficked persons provide. Yet in recent years, the
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scourge of human trafficking has come increasingly before the public eye.
Governments and international organizations have begun to recognize trafficking
as a growing and pernicious evil. As it has come to be seen as a source of
funding for crime and terror, governments and other organizations have begun
to attack the factors that support it. This article will address only one aspect of
the problem of human trafficking: the role of military personnel in creating
demand for trafficked persons. Both the United States Army and UN
peacekeeping forces have recently experienced embarrassments suggesting an
unacceptable relationship between trafficked women and their soldiers abroad.
The reactions of both organizations to these revelations have been both positive
and strong. NATO, another significant source of troops deployed around the
world, has joined the effort in a similar way. There is reason to hope that the
combined initiatives of these three military forces will do much to reduce the
demand for trafficked women and to increase the pressure placed on those who
make commerce of trafficked persons. While the "war" on human trafficking
must be fought on several fronts-including prevention, prosecution, and
protection, and including enslaved individuals ranging from sweatshop and

agricultural workers to child soldiers, and even camel jockeys9 — there are
movements afoot that hold the promise of removing deployed military personnel
as a significant factor in the demand for trafficked women.

The United States

Military personnel deployed away from their homes have been a long-standing
source of demand for sexual services from local populations. During the Vietham
years, United States military personnel inspected and certified local prostitutes
for service in Thailand, Vietnam, and the Philippines, and organized "Rest and
Recreation” facilities for U.S. troops that included easy access to prostitutes. In
some cases, an overly close proximity between U.S. troops and brothels has
exposed the Arm' to allegations that it was essentially operating its own military

houses of prostitution.10 Today, the United States has nearly 250,000 members
of its military forces deployed in combat and peacekeeping operations around

the world.™* If the number of troops normally resident abroad is added to this
total, there are nearly 350,000 Americans stationed in nearly 130 countries

around the world.12 These sheer numbers may tend to make deployed U.S.
military personnel one of the largest sources of demand for sexual services
around the world, some of which would likely be provided by trafficked women.
And yet the United States Army has begun to take steps to ensure that its
troops do not contribute to this demand.

In May of 2002, Fox News broadcast a story suggesting that U.S. Army patrols
of the red light districts in Korea were actually providing protection to
establishments where trafficked women were "employed."13 The suggestion that
the U.S. Army was involved in facilitating the trafficking of sexual slaves was
unmistakable, and provoked a strong reaction in Congress. Thirteen U.S.
Congressmen asked the Inspector General (IG) of the Department of Defense to
organize a thorough and comprehensive investigation into the relationship
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between U.S. armed forces and prostitution, including the prostitution of
trafficked women. The IG responded quickly, with separate investigations into
Korea and the Balkans. These reports, issued in July and December of 2003, did
not find that U.S. troops were protecting the brothels or facilitating the
trafficking of persons, but did agree that the Army's relationship with those
establishments was "overly familiar" and that concerns about human trafficking

had been overlooked.14 But the report also determined that many of the women
working in those establishments had been trafficked, and that they had suffered
such offenses as confiscation of personal identity papers and physical
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violence.

Even the Inspector General's conclusion of an "overly familiar” relationship
between human traffickers and the U.S. armed forces resulted in a pronounced
response. The Defense Department established a "zero-tolerance" policy, which
prohibited U.S. troops and the contractors who support them from being

"complicit in any way in the trafficking in persons."16 The policy defines
trafficking to include involuntary servitude and debt bondage, as well as sexual
slavery. The commander of the U.S. forces in Korea also responded to the
investigation with an expansion of the use of "off-limits" areas, prohibiting U.S.
personnel from patronizing establishments that had been placed "off-limits" for

suspected involvement in human trafficking.17 Military patrols of off-limits areas
are now clearly instructed to prevent U.S. personnel from patronizing these
establishments, and the appearance of U.S. forces providing protection for them
is no longer remotely acceptable.

The zero-tolerance policy and expanded use of off-limits areas has been
combined with an expanded education campaign for all U.S. troops reporting for
duty in Korea. In testimony before the House Armed Services Committee given
on 21 September of 2003, General Leon LaPorte noted that all new arrivals,
including U.S. Navy ships visiting Korean ports, are exposed to
counter-trafficking training that alerts troops and sailors to the issue of
trafficking, identifies off-limits areas, emphasizes the zero-tolerance policy, and

describes potential disciplinary measures for violations.18 Other initiatives to
reduce U.S. troops' patronage of establishments that may be involved in human
trafficking include expanded recreational activities for military personnel on
base; expanded cultural, service, and educational opportunities both on and
off-base; a 24-hour hotline where military personnel can report businesses
suspected of trafficking; self-produced TV advertisements seen by both U.S. and
Korean populations that discuss the issue of trafficking; and a "Prostitution and
Human Trafficking Identification Guidebook™ that helps military personnel
identify and avoid establishments that appear to be engaged in human
trafficking. Courtesy patrols and undercover operations in areas where
trafficking may be occurring further monitor the presence of U.S. personnel in

these areas and discourage their patronage of prostitutes.19
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The Army's embarrassed reaction to human trafficking in Korea may also have
been on President Bush's mind when he addressed the United Nations General
Assembly on 23 September 2003. He identified human trafficking as a "special
evil" that merited the UN's attention, devoting a substantial portion of his

remarks to the topic.20 In February 2004, the President issued Executive Order

13257 establishing a task force to combat human trafficking.21 Later that month
he issued a National Security Presidential Directive on trafficking that gave

additional emphasis to the army's initiatives. 22

In another remarkable innovation, on 15 September 2004 the Department of
Defense's Joint Service Committee on Military Justice proposed several changes
to the Uniform Code of Military Justice (UCMJ), a federal criminal code that
applies to active duty military personnel worldwide, at all hours of the day,

regardless of their deployment status.23 Under the UCMJ, U.S. military
personnel can be tried for military offenses such as disrespect and failure to

obey orders, as well as the more traditional criminal offenses.24 Among the
proposals was a suggested new criminal offense of "patronizing a prostitute,”
intended to completely eliminate U.S. forces from the equation of demand for
paid sexual services anywhere worldwide. Under the proposed legislation,
patronizing a prostitute would become a crime for all military personnel after 1

July 2005.25 The new offense would punish the soldier-customer even if the sex
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act is consensual and prostitution is legal in the country where the act occurs.

NATO

NATO has taken similar steps intended to remove its troops from proximity to,
or an "overly familiar” relationship with, human trafficking, particularly for
purposes of sexual slavery. In July 2003, the issue of NATO involvement in
human trafficking appears to have been first raised by then-U.S. Ambassador to
Moldova Pamela Smith, who indicated that peacekeepers stationed in the
country created demand for prostitutes, which translated into demand for

trafficked women.27 In March 2004, the U.S. and Norwegian Ambassadors to
NATO, Nicholas Bums and Kai Eide, hosted the organization's first conference to
address the problem of human trafficking, and to consider whether NATO
personnel posted abroad were contributing to the demand. By June of that year,
NATO had developed a draft "Policy on Combating Trafficking in Human Beings"

that received the endorsement of NATO heads of state and governments.28 The
NATO policy calls upon all NATO member states (and all non-NATO states that
contribute troops or civilian personnel to NATO missions) to do all that they can
to ensure that their troops do not contribute to or support trafficking in persons
in any way. The key language of the policy prohibits NATO forces, contractors,
and employees conducting operations under NATO command and control from

"engaging in trafficking in human beings or facilitating it."29 Like the U.S.
response in Korea, NATO sees training and education programs as being
essential to reducing the engagement of prostitutes by NATO forces deployed
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abroad on NATO missions. Appendix Il to the NATO policy outlines specific
requirements of such training programs, including predeployment training for

all, and special training for commanders and for military police units. 3 The
policy's prohibition also applies to any civilian element accompanying such

forces, including contractors.31
United Nations

The Fox News report that caused such a reaction in the United States Army in
Korea only hinted at official involvement in human trafficking. By contrast, the
UN has been buffeted by allegations of serious sexual misconduct by its
peacekeepers in many parts of the world for many years. Incidents of sexual
assault perpetrated by UN peacekeepers have been documented in Angola,
Cambodia, East Timor, Liberia, Mozambique, Kosovo, Sierra Leone, and

Somalia.32 When UN peacekeepers deployed to Bosnia-Herzegovina, brothels
containing trafficked women developed quickly in the areas surrounding UN

compounds.33 Former Human Rights Watch researcher Martina Vandenberg

wrote, "Brothels sprouted like mushrooms, surrounding the base on all sides.”>*

The UN suffered not only by the clear proximal association of prostitution and its
troops, but by testimony regarding sexual offenses by its troops, and by
testimony offered before a committee of the U.S. House of Representatives that

high-level UN officials had attempted to conceal the offenses.35 UN personnel
also took with them hundreds of files regarding human trafficking when the UN
mission in Bosnia turned over its duties to the European Union Police Mission at
the end of 2002. This prevented evidence regarding trafficking that may have

been embarrassing to the UN from falling into EU hands.>® At the very least, it
represented an absolute failure of cooperation in the turnover.

These signal embarrassments were revived, if not eclipsed, in the spring of 2004
when allegations of peacekeeper misconduct surfaced in the Congo. Complaints
that UN peacekeepers had committed sixty-eight instances of rape, pedophilia,
and prostitution upon the Congolese people were bad enough, but they were
aggravated by reports of peacekeepers interfering with the investigation, paying
or offering to pay witnesses to change their testimony, threatening
investigators, and refusing to identify colleagues who were suspected of

offenses.37 Later research has concluded that up to 90 percent of the women
engaging in normal prostitution in the Balkans were victims of human

trafficking.38 As a result, not only were the peacekeepers engaged in rape and
pedophilia, they were, perhaps unknowingly, supporting the trade in trafficked
women and feeding the coffers of organized crime. Counter-trafficking expert

and former U.K. police inspector Paul Holmes indicates that peacekeepers who

exploit trafficked women "unwittingly support precisely the people who do not
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want a safe, stable, and secure environment” — i.e., organized criminals.
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The Secretary-General of the UN was understandably outraged to learn that UN
troops had committed these offenses while serving under the peacekeeping
banner, but at the same time he could not have been surprised. He sent
Jordanian Prince Zeid Ra'ad Zeid Al-Hussein to the Congo to investigate the
allegations, and confirmed that they were true. The prince's report was released
to the public in March 2005, featuring an objective report of the problem and its
causes, as well as an outline of steps the UN and its member nations can take

now to reduce or control it.40 The UN has thus found itself fairly in the limelight,
with the opportunity to join the U.S. Army and NATO in seeking ways to prevent
its troops from supporting trafficking or engaging in sexual misconduct while
deployed on missions. The examples already set by the U.S. Army and NATO
may well have informed and assisted development of the report's
recommendations.

Unlike the U.S. military, which reports to a single chain of command and is
governed by the UCMJ, UN (and NATO) forces are made up of troops from many
nations, each under its own system of laws and rules of procedure. By virtue of
the Status of Forces Agreement under which they serve, neither the host nation
nor the UN has any power to impose punishment on these troops for their
misconduct. This responsibility is reserved for officials of the state to which they

belong.41 As a result, the system seldom works well, and peacekeepers are
seldom punished for offenses allegedly committed and investigated while
deployed on peacekeeping duties half a world away. And yet the Comprehensive
Review looks at ways to improve the likelihood that discipline will be
administered. Some of the most significant recommendations for removing
peacekeepers from factoring on the demand side of the equation of the trade in
trafficked persons include:

1. Require nations contributing troops to undertake, as a condition to
offering peacekeepers, a legal obligation to seriously evaluate
complaints against its peacekeepers and to take disciplinary action
when warranted, reporting its actions to the Department of

Peacekeeping Operations.42

2. Add to the performance goals of managers and commanders measures
. o s 43
relating to the elimination of sexual exploitation and abuse.

3. Impose strict disciplinary accountability for peacekeepers who violate
the UN rules against exploitation and abuse.**

4. Employ modern forensic methods to identify suspects with fingerprint,
. .45
fiber, and DNA analysis.

5. Impose financial accountability on peacekeepers who father children

while on deployment; use forensic equipment and technology to
establish paternity.
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6. Employ a permanent cadre of professional investigators, completely
independent of other UN organs, to investigate allegations made
against peacekeepers. Troop-Contributing Nations (TCNs) should
participate in the investigations to ensure that evidence collected will
be admissible in their national courts. TCNs should agree to share
information gathered in their own investigations with the UN

. . 46
Investigators.

7. Employ curfews and off-limits areas to ensure that civilians do not have
access to peacekeeper camps and vice versa. Build recreational
facilities for peacekeepers to provide an alternative to patronizing

houses of prostitution.47

8. Establish a trust fund to compensate victims when a perpetrator cannot
be identified. *®

Whether the UN is serious about reforming its peacekeeping operations or not
remains to be seen, as the report and its recommendations have only just been
issued. With the UN's history of peacekeeper abuses, obstruction of
investigations, removal of evidence, its lack of common disciplinary authority,
and an apparent organizational climate of cover up and obfuscation, it may well
be that the report's recommendations will amount to nothing. So far,
repatriation seems to be the only result that befalls any peacekeeper accused of

crime.49 Even the prince's report admits that the perception that peacekeepers
are never prosecuted for crimes that they commit while deployed overseas is

"justified."50 And yet there is room to be cautiously optimistic. The UN's
humiliation comes at a time when other major military forces are also beginning
to grapple with the connection between armed forces and trafficked women who
are forced into prostitution. The connection between trafficking and organized
crime, which threatens the security that peacekeepers are trying to establish,
may add muscle to the effort to crack down on both peacekeepers and
prostitutes. The knowledge that the proceeds of human trafficking are funding
organized crime and terrorist operations may actually give national commanders
the determination to make things different when the UN sends peacekeepers to
the field. If this can be done — carefully, and without offending any Troop-
Contributing Nation — the results could significantly reduce the demand for
trafficked women that UN Peacekeepers currently represent.

Conclusion

Human trafficking is one of the great scourges of our day, and is doubly damned
because it feeds both organized crime and terrorist organizations. After a long
slumber, nations of the world have begun to awaken and take firm and resolute
action against both the demand and the supply sides of the equation. The role of
military forces deployed abroad has come to be seen as a strong component of
the demand for trafficked women, which in today's world is increasingly
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unacceptable to modern governments and the international organizations in
which they participate. It is perhaps fortunate that the United States and United
Nations have both suffered embarrassing revelations about the demand their
deployed troops create for trafficked persons, particularly prostitutes. Whether
mutually or independently, each has reached the conclusion that they must
ensure that their military personnel must not be complicit in, or facilitate in any
way, the trade in trafficked persons.

The steps taken by the U.S. and NATO (and those recommended for the UN) are
clearly a step in the right direction, but how large a step remains to be seen.
The task is not merely to give a brief training presentation before NATO troops
deploy. It is to change the mindset of a whole society to the point where soldiers
of every stripe actually see prostitution for what it is: a modern slave trade that
fuels crime and instability and funds international terrorism. With strong
leadership, disciplinary consequences that are real and significant, and other
alternatives for off-duty recreation, there is a real possibility that deployed
military personnel will diminish the role that they play in the demand for
trafficked women. This in turn could do much to reduce the victimization of
trafficked women and the evils that flow from this contemporary slave trade.
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