Reforming Criminal Justice

Volume 1: Introduction and Criminalization

Erik Luna
Editor and Project Director






Reforming Criminal Justice

Volume 1: Introduction and
Criminalization

Erik Luna
Editor and Project Director

areport by
The Academy for Justice

with the support of

%’ Sandra Day O’Connor
College of Law

Arizona State University

CHARLES KOCH FOUNDATION



Copyright © 2017
All Rights Reserved

This report and its contents may be used for non-profit educational and training
purposes and for legal reform (legislative, judicial, and executive) without written
permission but with a citation to the report.

The Academy for Justice
www.academyforjustice.org
Erik Luna, Project Director

A project of the

Sandra Day O’Connor College of Law
Arizona State University

Mail Code 9520

111 E. Taylor St.

Phoenix, AZ 85004-4467

(480) 965-6181

https://law.asu.edu/

Suggested Citation

Bluebook: 1 REFORMING CRIMINAL JUSTICE: INTRODUCTION AND CRIMINALIZATION
(Erik Luna ed., 2017).

APA: Luna, E. (Ed.). (2017). Reforming Criminal Justice: Introduction and
Criminalization (Vol. 1). Phoenix, AZ: Arizona State University.

CMS: Luna, Erik, ed. Reforming Criminal Justice. Vol. 1, Introduction and
Criminalization. Phoenix: Arizona State University, 2017.

Printed in the United States of America



Summary of Report Contents

Volume 1: Introduction and Criminalization
Preface—Erik Luna
Criminal Justice Reform: An Introduction—Clint Bolick

The Changing Politics of Crime and the Future of Mass Incarceration—
David Cole

Overcriminalization—Douglas Husak
Overfederalization—Stephen F. Smith
Misdemeanors—Alexandra Natapoff

Drug Prohibition and Violence—Jeffrey A. Miron
Marijuana Legalization—Alex Kreit

Sexual Offenses—Robert Weisberg

Firearms and Violence—Franklin E. Zimring
Gangs—Scott H. Decker

Criminalizing Immigration—Jennifer M. Chacén
Extraterritorial Jurisdiction—Julie Rose O’Sullivan
Mental Disorder and Criminal Justice—Stephen J. Morse
Juvenile Justice—Barry C. Feld

Volume 2: Policing

Democratic Accountability and Policing—Maria Ponomarenko and
Barry Friedman

Legal Remedies for Police Misconduct—Rachel A. Harmon
Stop-and-Frisk—Henry F. Fradella and Michael D. White
Race and the New Policing—/effrey Fagan

Racial Profiling—David A. Harris

Race and the Fourth Amendment—Devon W. Carbado
Police Use of Force—L. Song Richardson

Policing, Databases, and Surveillance—Christopher Slobogin
Interrogation and Confessions—Richard A. Leo

Eyewitness Identification—Gary L. Wells

Informants and Cooperators—Daniel Richman

il



iv Summary of Report Contents

Volume 3: Pretrial and Trial Processes
Grand Jury—Roger A. Fairfax, Jr.
Pretrial Detention and Bail—Megan Stevenson and Sandra G. Mayson
Prosecutor Institutions and Incentives—Ronald F. Wright
Plea Bargaining—/enia I. Turner
Prosecutorial Guidelines—John F. Pfaff
Defense Counsel and Public Defense—Eve Brensike Primus
Discovery—Darryl K. Brown
Forensic Evidence—Erin Murphy
Actual Innocence and Wrongful Convictions—Brandon L. Garrett
Race and Adjudication— Paul Butler
Crime Victims’ Rights—Paul G. Cassell
Appeals—Nancy J. King
Problem-Solving Courts—Richard Boldt

Volume 4: Punishment, Incarceration, and Release
Retribution—Jeffrie G. Murphy
Deterrence—Daniel S. Nagin
Incapacitation—Shawn D. Bushway
Mass Incarceration—Todd R. Clear and James Austin
Risk Assessment in Sentencing—John Monahan
Sentencing Guidelines—Douglas A. Berman
Mandatory Minimums—Erik Luna
Capital Punishment—Carol S. Steiker and Jordan M. Steiker
Race and Sentencing Disparity—Cassia Spohn
Community Punishments—Michael Tonry
Fines, Fees, and Forfeitures—Beth A. Colgan
Correctional Rehabilitation—Francis T. Cullen
Prison Conditions—Sharon Dolovich
Prisoners with Disabilities—Margo Schlanger

Releasing Older Prisoners—Michael Millemann,
Rebecca Bowman-Rivas, and Elizabeth Smith



Summary of Report Contents

Reentry—Susan Turner

Collateral Consequences— Gabriel J. Chin

Sex Offender Registration and Notification— Wayne A. Logan
Clemency—Mark Osler






Project Participants
Albert Alschuler, Julius Kreeger Professor Emeritus of Law and Criminology,
University of Chicago

José B. Ashford, Professor of Social Work and Sociology, Director of the
Office of Offender Diversion and Sentencing Solutions, and Affiliate
Professor of Criminology and Criminal Justice, Law and Behavioral
Science, and Justice and Social Inquiry, Arizona State University

James Austin, President, JFA Institute
Susan Bandes, Centennial Distinguished Professor of Law, DePaul University
Jessica Berch, Lecturer in Law, Arizona State University

Douglas A. Berman, Robert J. Watkins/Procter & Gamble Professor of Law,
The Ohio State University

Stephanos Bibas, Professor of Law, Professor of Criminology, and Director of
the Supreme Court Clinic, University of Pennsylvania

Guyora Binder, SUNY Distinguished Professor of Law, Hodgson Russ Faculty
Scholar, and Vice Dean for Research & Faculty Development, University
of Buffalo

Richard Boldt, T. Carroll Brown Professor of Law, University of Maryland

Clint Bolick, Justice, Supreme Court of Arizona, and Research Fellow at the
Hoover Institution

Richard J. Bonnie, Harrison Foundation Professor of Medicine and Law,
Class of 1941 Research Professor of Law, Professor of Psychiatry and
Neurobehavioral Sciences, Professor of Public Policy, and Director of the
Institute of Law, Psychiatry and Public Policy, University of Virginia

Rebecca Bowman-Rivas, Law and Social Work Services Program Manager,
University of Maryland

Darryl K. Brown, O.M. Vicars Professor of Law, University of Virginia

Shawn D. Bushway, Professor of Public Administration & Policy and Professor
of Criminal Justice, University at Albany, State University of New York

Paul Butler, Albert Brick Professor in Law, Georgetown University

Devon W. Carbado, The Honorable Harry Pregerson Professor of Law
and Associate Vice Chancellor, BruinX, the Office of Equity, Diversity,
and Inclusion, University of California, Los Angeles

Paul G. Cassell, Ronald N. Boyce Presidential Professor of Criminal Law and
University Distinguished Professor of Law, University of Utah

Jennifer M. Chacén, Professor of Law, University of California, Irvine

vii



viii Project Participants

Gabriel J. Chin, Edward L. Barrett Chair in Law and Martin Luther King, Jr.
Professor of Law, University of California, Davis

Todd R. Clear, University Professor of Criminal Justice, Rutgers University

David Cole, Hon. George J. Mitchell Professor in Law and Public Policy,
Georgetown University, and National Legal Director for the American
Civil Liberties Union

Beth A. Colgan, Assistant Professor of Law, University of California,
Los Angeles

Francis T. Cullen, Distinguished Research Professor Emeritus of Criminal
Justice and Senior Research Associate, University of Cincinnati

Gregory DeAngelo, Assistant Professor of Economics,
West Virginia University

Scott H. Decker, Foundation Professor of Criminology & Criminal Justice and
Director of the Center for Public Criminology, Arizona State University

Deborah W. Denno, Arthur A. McGivney Professor of Law and Founding
Director of the Neuroscience and Law Center, Fordham University
School of Law

Sharon Dolovich, Professor of Law and Director of the UCLA Prison Law and
Policy Program, University of California, Los Angeles

Cara H. Drinan, Professor of Law, The Catholic University of America

Donald A. Dripps, Warren Distinguished Professor of Law, University of
San Diego

Mark A. Drumbl, Class of 1975 Alumni Professor of Law and Director of the
Transnational Law Institute, Washington and Lee University

Ira Ellman, Charles J. Merriam Distinguished Professor of Law and
Affiliate Professor of Psychology Emeritus, Arizona State University, and
Distinguished Affiliated Scholar, Center for the Study of Law and Society,
University of California, Berkeley

Jeftrey Fagan, Isidor & Seville Sulzbacher Professor of Law and Professor of
Epidemiology, Columbia University

Roger A. Fairfax, Jr., Jeffrey & Martha Kohn Senior Associate Dean for
Academic Affairs and Research Professor of Law, George
Washington University

Barry C. Feld, Centennial Professor of Law Emeritus, University of Minnesota

Henry E Fradella, Professor of Criminology and Associate Director of the
School of Criminology and Criminal Justice, Arizona State University



Project Participants ix

Barry Friedman, Jacob D. Fuchsberg Professor of Law, Affiliated Professor of
Politics, and Director of the Policing Project, New York University

Brandon L. Garrett, Justice Thurgood Marshall Distinguished Professor of
Law and White Burkett Miller Professor of Law and Public Affairs,
University of Virginia

Stephen P. Garvey, Professor of Law, Cornell University

Adam M. Gershowitz, Professor of Law and Associate Dean for Research &
Faculty Development, College of William & Mary

Aya Gruber, Professor of Law, University of Colorado
Rachel A. Harmon, ED.G. Ribble Professor of Law, University of Virginia

David A. Harris, Professor of Law and John E. Murray Faculty Scholar,
University of Pittsburgh

Karen McDonald Henning, Associate Professor of Law, University of
Detroit Mercy

Peter Henning, Professor of Law, Wayne State University

Lindsay Herf, Executive Director, Arizona Justice Project

Silas Horst, Public Policy Analyst, Koch Companies Public Sector, LLC
Douglas Husak, Distinguished Professor of Philosophy, Rutgers University
Elizabeth Joh, Professor of Law, University of California, Davis

Allison Kasic, Associate Director of Research, Charles Koch Foundation

Nancy J. King, Lee S. & Charles A. Speir Professor of Law,
Vanderbilt University

Susan R. Klein, Alice McKean Young Regents Chair in Law, University of Texas

Cecelia M. Klingele, Associate Professor of Law, University of Wisconsin, and
Associate Reporter, Model Penal Code: Sentencing, American
Law Institute

Jason Kreag, Associate Professor of Law, University of Arizona

Alex Kreit, Professor of Law and Co-Director of the Center for Criminal Law
and Policy, Thomas Jefferson School of Law

Maiximo Langer, Professor of Law and Director of the Transnational Program
on Criminal Justice, University of California, Los Angeles

Jennifer E. Laurin, Professor of Law, University of Texas

Richard A. Leo, Hamill Family Professor of Law and Psychology,
University of San Francisco



X Project Participants

Stefanie Lindquist, Deputy Provost, Vice President for Academic Affairs, and
Foundation Professor of Law and Political Science, Arizona
State University

Elizabeth F. Loftus, Distinguished Professor of Psychology and Social
Behavior, and Professor of Law, University of California, Irvine

Wayne A. Logan, Gary & Sallyn Pajcic Professor of Law, Florida
State University

Vera Lopez, Associate Professor of Justice and Social Inquiry, Arizona
State University

Erik Luna, Amelia D. Lewis Professor of Constitutional & Criminal Law,
Arizona State University

Edward Maguire, Professor of Criminology, Arizona State University

Sandra G. Mayson, Assistant Professor of Law, University of Georgia

Richard H. McAdams, Bernard D. Meltzer Professor of Law,
University of Chicago

Daniel S. Medwed, Professor of Law and Criminal Justice, and Faculty
Director of Professional Development, Northeastern University

Michael Millemann, Professor of Law, University of Maryland

Eric J. Miller, Professor of Law and Leo J. O’Brien Fellow, Loyola Law School,
Los Angeles

Marc L. Miller, Dean and Ralph W. Bilby Professor of Law,
University of Arizona

Russell A. Miller, J.B. Stombock Professor of Law, Washington and Lee
University, and Editor-in-Chief, German Law Journal

Jeffrey A. Miron, Senior Lecturer and Director of Undergraduate Studies in
the Department of Economics, Harvard University, and Director of
Economic Studies, Cato Institute

John Monahan, John S. Shannon Distinguished Professor of Law, Joel B.
Piassick Research Professor of Law, Professor of Psychology, and
Professor of Psychiatry and Neurobehavioral Sciences,

University of Virginia

Stephen J. Morse, Ferdinand Wakeman Hubbell Professor of Law, Professor
of Psychology and Law in Psychiatry, and Associate Director of the
Center for Neuroscience & Society, University of Pennsylvania

Erin Murphy, Professor of Law, New York University



Project Participants xi

Jeffrie G. Murphy, Regents’ Professor of Law, Philosophy, and Religious
Studies, Arizona State University

Daniel S. Nagin, Teresa & H. John Heinz III University Professor of Public
Policy and Statistics, Carnegie Mellon University

Alexandra Natapoff, Professor of Law, University of California, Irvine

Tess Neal, Assistant Professor of Psychology and Director of the Clinical and
Legal Judgment Lab, Arizona State University

Michael M. O’Hear, Professor of Law, Marquette University

Mark Osler, Robert & Marion Short Distinguished Chair in Law, University of
St. Thomas

Julie Rose O’Sullivan, Professor of Law, Georgetown University Law Center

John T. Parry, Associate Dean of Faculty and Edward Brunet Professor of Law,
Lewis & Clark Law School

John E. Pfaff, Professor of Law, Fordham University

Ellen S. Podgor, Gary R. Trombley Family White-Collar Crime Research
Professor and Professor of Law, Stetson University

Maria Ponomarenko, Adjunct Professor of Law and Deputy Director of the
Policing Project, New York University

Eve Brensike Primus, Professor of Law, University of Michigan

Doris Marie Provine, Professor Emerita of Justice & Social Inquiry, Arizona
State University

Katherine Puzauskas, Supervising Attorney of the Post-Conviction Clinic,
Arizona State University

Lisa Rich, Associate Professor of Law, Texas A&M University

L. Song Richardson, Interim Dean and Professor of Law, University of
California, Irvine

Daniel Richman, Paul J. Kellner Professor of Law, Columbia University
Paul H. Robinson, Colin S. Diver Professor of Law, University of Pennsylvania
Andrea Roth, Assistant Professor of Law, University of California, Berkeley

Michael J. Saks, Regents’ Professor of Law and Psychology, Arizona
State University

Jessica Salerno, Assistant Professor of Social and Behavioral Sciences, Arizona
State University

Erin A. Scharff, Associate Professor of Law, Arizona State University



xii Project Participants

Margo Schlanger, Wade H. and Dores M. McCree Collegiate Professor of Law,
University of Michigan

Nick Schweitzer, Associate Professor of Social and Behavioral Sciences,
Arizona State University

Michael Scott, Clinical Professor of Criminology & Criminal Justice and
Director of the Center for Problem-Oriented Policing, Arizona
State University

Michael S. Shafer, Professor of Social Work, Director of the Center for
Applied Behavioral Health Policy, and Affiliate Professor of Criminology
& Criminal Justice, Arizona State University

Bijal Shah, Associate Professor of Law, Arizona State University
Mary Sigler, Lincoln Professor of Law and Ethics, Arizona State University

Dan Simon, Richard L. & Maria B. Crutcher Professor of Law and Professor
of Psychology, University of Southern California

Jonathan Simon, Adrian A. Kragen Professor of Law and Director of the
Center for the Study of Law and Society, University of
California, Berkeley

Christopher Slobogin, Milton Underwood Professor of Law, Affiliate
Professor of Psychiatry, and Director of the Criminal Justice Program,
Vanderbilt University

Elizabeth Smith, Forensic Social Work Fellow, University of Maryland
Stephen E. Smith, Professor of Law, University of Notre Dame

Cassia Spohn, Foundation Professor of Criminology and Director of the
School of Criminology and Criminal Justice, Arizona State University

Carol S. Steiker, Henry J. Friendly Professor of Law and Faculty Co-Director
of the Criminal Justice Policy Program, Harvard University

Jordan M. Steiker, Judge Robert M. Parker Endowed Chair in Law and
Director of the Texas Capital Punishment Center, University of Texas

Yvonne Stevens, Instructor of Law and Research Fellow & Community
Outreach Coordinator for the Center for Law, Science and Innovation,
Arizona State University

Megan Stevenson, Assistant Professor of Law, George Mason University

Scott E. Sundby, Professor of Law and Dean’s Distinguished Scholar,
University of Miami



Project Participants xiii

Chris W. Surprenant, Associate Professor of Philosophy and Director of the
Alexis de Tocqueville Project on Law, Liberty, and Morality, University of
New Orleans

Michael Tonry, McKnight Presidential Professor in Criminal Law and Policy,
University of Minnesota

Jenia I. Turner, Amy Abboud Ware Centennial Professor in Criminal Law,
Southern Methodist University

Susan Turner, Professor of Criminology, Law, and Society and Director of the
Center for Evidence-Based Corrections, University of California, Irvine

Steven J. Twist, Adjunct Professor of Law, Arizona State University
Xia Wang, Associate Professor of Criminology and Criminal Justice, Arizona
State University

Robert Weisberg, Edwin E. Huddleson, Jr. Professor of Law and Faculty
Director of the Stanford Criminal Justice Center, Stanford University

Gary L. Wells, Professor of Psychology, Distinguished Professor of Liberal Arts
and Sciences, and Wendy & Mark Stavish Chair in Social Sciences, Iowa
State University

Michael D. White, Professor of Criminology and Associate Director of
the Center for Violence Prevention and Community Safety, Arizona
State University

Kevin A. Wright, Associate Professor of Criminology, Arizona State University

Ronald E Wright, Needham Y. Gulley Professor of Criminal Law, Wake
Forest University

Jonathan J. Wroblewski, Director, Office of Policy and Legislation, Criminal
Division, U.S. Department of Justice

Shi Yan, Assistant Professor of Criminology, Arizona State University

Franklin E. Zimring, William G. Simon Professor of Law and Director of the
Criminal Justice Research Program, University of California, Berkeley






Preface
Erik Luna

Reforming Criminal Justice is a four-volume report authored and reviewed
by leading scholars in criminal law and other disciplines. The contributions
to this report describe the need for reform in particular areas of American
criminal justice and suggest policy recommendations to achieve such change.
The ultimate goal is to fortify reform efforts currently afoot in the United
States with the research and analysis of respected academics. In this way, the
report hopes to increase the likelihood of success when worthwhile reforms are
debated, put to a vote or otherwise considered for action, and implemented in
the criminal justice system. The following offers a brief overview of the project.

SOME BACKGROUND

Criminal justice reform has been a hot political topic for several years
now, bringing together otherwise strange bedfellows in a common cause.
The proponents of reform come at the issue from diverse political and
philosophical positions but still agree that something needs to be done about
criminal justice in America. One example of this movement’s multifaceted,
bipartisan nature is the Coalition for Public Safety, a criminal justice reform
partnership composed of the ACLU, Americans for Tax Reform, the Center
for American Progress, the Faith & Freedom Coalition, FreedomWorks, the
Leadership Conference Education Fund, the NAACP, and Right on Crime.
With the support of a diverse group of funders (e.g., Koch Industries and the
MacArthur Foundation), the coalition has focused on, among other things:
ending overcriminalization and mass incarceration; addressing race- and class-
based disparities in criminal justice; ensuring fairness in the criminal process
for defendants and victims alike; emphasizing rehabilitation and treatment
programs; and facilitating reentry of former inmates into society. Those
involved in the budding movement may have different motivations—political,
economic, social, religious—yet they all subscribe to basic reforms.

This dynamic was on display at a bipartisan summit on criminal justice
reform in November 2015, organized and sponsored by the Charles Koch
Institute. The event brought together prominent figures in the reform
movement—policymakers, community activists, experts from think tanks and
nonprofits, elected officials, religious leaders, business executives, and others—

* Amelia D. Lewis Professor of Constitutional & Criminal Law, Arizona State University

Sandra Day O’Connor College of Law.
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xvi Preface

to discuss the problems of criminal justice and to propose real, meaningful,
lasting solutions. The summit was remarkable not only in its breadth and depth,
but also in its inclusiveness, drawing in people from across the ideological
spectrum. The sentiment of this event—and, arguably, the entire criminal
justice reform movement—might be summed up in the words of the great
abolitionist Frederick Douglass: “I would unite with anybody to do right; and

»]

with nobody to do wrong.

As a participant in the summit, I was struck by the underrepresentation of
one group: academics. The small number of scholars in attendance illustrated the
lack of academic involvement in the reform movement more generally. Although
some academics have participated in reform discussions, their engagement has
tended to be intermittent, addressing discrete issues as they arise in individual
venues. Moreover, much of the academic scholarship that might inform the
debate remains inaccessible to policymakers and reform proponents.

There is something odd about this, since criminal justice scholarship is
fundamentally all about reform. Academics spend most of their time studying,
critically analyzing, and writing at length about crime, punishment, and
processes, with an eye toward providing greater understanding of the criminal
justice system and proposing changes to the system. Part of the problem is
that academic authors write to themselves—that is, to other academics—not
to the public or even to policymakers, legal professionals, or policy analysts
interested in criminal justice. As a result, academic scholarship is inaccessible
in the sense that it is dense, filled with jargon, and, as a general rule, painful to
read and unfriendly to normal human beings. But oftentimes scholarly works
are physically inaccessible as well—published by academic presses and journals
and buried in libraries or hidden behind paywalls.

Immediately following the 2015 summit, a conversation began on whether
andhowacademics couldbe more involved in criminaljjustice reform. Eventually,
a national academic alliance was proposed to address critical issues of criminal
justice in the United States today. The group’s principal work-product would be
something akin to a blue-ribbon commission report, containing expert analysis
and recommendations of distinguished researchers. The group’s title, Academy
for Justice, carries two meanings: [1] the work-product is from the “academy”
(i.e., the professoriate) in its attempt to contribute to criminal justice reform;
and [2] the endeavor might lead to the creation of an “academy” (i.e., a real or
virtual institution) concerned with justice issues.

1. Frederick Douglass, The Anti-Slavery Movement, in 2 THE LIFE AND WRITINGS OF FREDERICK
Douctrass: PRe-CiviL WAR DECADE, 1850-1860, at 352 (Philip S. Foner ed., 1950).
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Although the Academy for Justice may well become a platform for future
projects, for now at least, it is simply a vehicle for the report. This venture is
hardly trivial, however. The cause is a noble one: advancing justice in the United
States through the reform of criminal laws and procedures. In particular, the
report seeks to make the relevant law and literature accessible to those who might
use this information and analysis in discussing and implementing criminal
justice reforms. By connecting the world of academics with real-world policy
and practice, it is hoped that the report will help bridge the wide gap between
scholarship on the books and the reform of criminal justice on the ground.

Thanks to a generous grant from the Charles Koch Foundation, the Academy
for Justice project began in earnest in October 2016. Broken down into volumes
with individual chapters, this report takes on some of the most pressing issues
in criminal justice today—covering topics within the areas of criminalization,
policing, pretrial and trial processes, sentencing, incarceration, and release—
with every chapter authored by a top scholar in the relevant field. The goal of
each chapter is to increase both professional and public understanding of the
subject matter, to facilitate an appreciation of the relevant scholarly literature
and the need for reform, and to offer potential solutions to the problems raised
by the underlying topic.

The report’s primary audience includes those groups and individuals who
can effect change either directly or indirectly: lawmakers, executive branch
officials, other elected and appointed policymakers, judges and other criminal
justice actors, think tanks and nonprofit organizations, religious groups,
business leaders, community activists, and other professionals interested in
criminal justice reform. As a simple example, one might imagine a legislative
aide thumbing through the report to find specific sections or reccommendations
as background for an upcoming hearing or to prepare a draft bill. The report
is also intended to be accessible to the general public—accessible in the dual
sense that it is readily available to the public and that the prose is not loaded
with legalese or its scholarly cousin (academese).

Each chapter runs between 5,000 and 15,000 words in length (with a couple
of exceptions?) and is intended to be easily understood and used by professional
and lay readers alike. The chapters were edited to be thoughtfully organized
and free of unnecessary nuance and jargon. In writing their chapters, the
authors were encouraged to draw upon their prior works—such as pieces in
law reviews, peer-reviewed journals, and academic books—since originality of

2. The exceptions are the masterful chapters by Stephen J. Morse and Barry C. Feld, who
were asked to write on topics that span the entire legal system (mental disorders and juvenile
justice, respectively).
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ideas and content was not required, nor necessarily even desired. The chapters
do not follow the mold of traditional scholarship, however, since this would
defeat the report’s goal of making the law and literature accessible to those who
might use it in discussing and implementing criminal justice reforms.

Although there is a great deal of diversity among the chapters, the authors
were asked to do certain things in light of the aim and audience of the report.
They were supposed to state up front the areas of concern in the chapter and
why it makes sense to regard those as being in need of reform. The authors were
expected to lay out the law, policy, and any other information necessary for a
reader to have a sufficient, or at least passable, understanding of the background
and modern state of affairs of the chapter topic. The authors were also asked to
review the scholarly literature and important research, with attention to those
works that critically assess the problems raised by the chapter topic and analyze
potential solutions to these problems. The authors were encouraged to offer
their own evaluation of the best and worst modern practices and proposed
reforms for the chapter topic. And finally, the authors were asked to provide
reform proposals on the chapter topic for use by policymakers and others
involved in criminal justice reform.

To facilitate the writing and review process, the Sandra Day O’Connor
College of Law at Arizona State University hosted a two-day event in February
2017 entitled “Bridging the Gap: A Conference on Scholarship and Criminal
Justice Reform.” With more than 100 participants, including the chapter
authors and other leading academics, the conference brought together one of
the most remarkable groups of criminal justice scholars ever to be assembled
in one place. Indeed, collectively, the participants constituted a veritable “who’s
who? list of criminal justice scholarship, literally from A to Z—from Professor
Alschuler to Professor Zimring, with scores of respected scholars in between.

The heart of the event was a series of simultaneous workshops, during which
conference participants reviewed the chapters to provide helpful feedback, to
discuss areas of potential consensus for criminal justice reform, and, in general,
to ensure the highest quality in terms of content and development. In addition
to the workshops, the event featured two keynote speakers who helped
demonstrate the intellectual and jurisprudential range of those interested
in the challenges of criminal justice reform: Arizona Supreme Court Justice
Clint Bolick, who is a research fellow at the Hoover Institute and, prior to his
appointment to the bench, was the co-founder of the Institute for Justice and
the vice president for litigation of the Goldwater Institute; and Georgetown
Law Professor David Cole, a prolific scholar, public intellectual, and advocate
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in major constitutional cases who now serves as the national legal director for
the American Civil Liberties Union.

Following the conference, chapter authors were given time to incorporate
feedback from the workshops into their drafts. On receipt of the final versions,
a team of student editors worked on the footnotes and citations in each
chapter.” The process then shifted to reviewing the chapters for consistency,
clarity, and comprehension by the target audience. To expedite the review,
basic grammatical conventions were adopted and a style guide was created
with simple formatting rules, all with the objective of achieving a degree of
uniformity across the chapters. Nonetheless, moderate inconsistencies from
chapter to chapter were considered perfectly acceptable. The editing process
required a balancing act: trying to maintain a fairly consistent style from
chapter to chapter, while also seeking to preserve the voice of individual
authors. The goal was to communicate clearly to a non-academic and perhaps
non-legal audience. This did not mean reducing things to an elementary level,
but instead making sure the audience could appreciate the arguments on the
first read. With busy professionals, there probably won’t be a second read.

After several rounds of edits, the report’s contents were delivered to a printer
and published in October 2017. Consistent with the animating principle
of accessibility, the report is freely available online at a dedicated website:
academyforjustice.org.

REPORT CONTENTS

This has been an immense and exhausting project, involving 57 separate
contributions, totaling well over 500,000 words and nearly 5,000 footnotes, all
written, reviewed, edited, and published in a year’s time. But the endeavor has
been worth it in the hope that this work will help change public policy for the
better. The report is unprecedented, at least as far as I can tell, and it certainly is
ambitious and wide-ranging. As such, no introduction can neatly summarize the
contents while doing justice to the individual contributions, and I won’t even try
to do so. For the most part, the chapters are as advertised (so to speak): their titles
accurately and succinctly convey the topic at hand, so that, for instance, someone
flipping through the table of contents and pressed for time can immediately
understand the subject of a given chapter. In addition, each contribution begins
with a short abstract summarizing the chapter’s purpose. Here, I can only hint at
the report’s breadth through a brief sketch, with parenthetical references to the
relevant chapter author(s) to point the reader in the right direction.

3. The report essentially followed the Bluebook citation system, which is used predominantly
in legal scholarship.
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Volume 1 introduces theidea of criminal justice reform and the justifications for
it, through the keynote addresses of a distinguished right-of-center jurist (Bolick)
and a distinguished left-of-center litigator (Cole). The bulk of Volume 1 then
analyzes various issues that arise under the general heading of “criminalization,”
conceived very broadly. The subjects include the overuse of criminal law, either
in general (Husak) or in the federal system (Smith), as well as the abuse of low-
level offenses (Natapoft). Likewise, criminalization embraces questions raised by
particular substantive crimes and their reform, such as the connection between
drug prohibition and violence (Miron), the legalization of marijuana (Kreit), and
the modification of sexual offenses (Weisberg). The volume also considers issues
related to the instruments and organizations associated with crime and violence,
namely, firearms (Zimring) and gangs (Decker). Moreover, criminalization can
implicate borders—sometimes quite literally, as when American criminal justice
is invoked to serve immigration goals (Chacén) or applied to crimes committed
outside of the United States (O’Sullivan). The volume concludes by examining
two special categories of offenders—individuals with mental disorders (Morse)
and juveniles (Feld)—and the litany of questions raised by their treatment
throughout the criminal process.

Volume 2 examines some of the most critical issues in policing today,
beginning with the overarching challenges of ensuring accountability through
democratic mechanisms (Ponomarkenko & Friedman) and providing
remedies for constitutional violations (Harmon). The volume then turns to
specific practices by law enforcement. These include the power to stop and frisk
individuals in public spaces (Fradella & White), which is a key component of a
new style of policing focused on, among other things, aggressive enforcement
of minor crimes (Fagan). Much of this debate revolves around the role that race
plays in police decisions to detain, question, and search individuals (Harris),
sometimes without even triggering constitutional scrutiny (Carbado). Issues
of race have also had a profound impact on recent controversies over police
uses of force (Richardson). Other concerns result from the advance of
modern technology, such as police access to computer databases (Slobogin).
Some problems, however, have long existed in law enforcement: extracting
confessions through police interrogation (Leo), identifying suspects by
eyewitness testimony (Wells), and obtaining evidence from informants or
cooperating witnesses (Richman).

Volume 3 considers some key aspects of criminal adjudication, including
the historic but still mysterious institution of the grand jury (Fairfax) and
the underappreciated decision to detain a defendant prior to trial (Stevenson
& Mayson). The most powerful actor in the process, the prosecutor, has a
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complex role but often lacks full information and external input (Wright). For
instance, the prosecutor controls plea bargaining—a practice that dominates
the criminal justice system (]J. Turner)—in the absence of binding guidelines
for prosecutorial decision-making (Pfaff). In turn, defense counsel is frequently
charged with representing a staggering number of indigent defendants but
without adequate funding (Primus). The ideal of an adversarial process may
be undermined further by restrictions on pretrial discovery (Brown) and the
use of forensic evidence found to be scientifically unsound (E. Murphy). These
and other issues have contributed to the phenomenon of wrongful convictions
of innocent individuals (Garrett). Further problems may implicate important
values besides accuracy, such as racial equality in criminal adjudication
(Butler) and due respect for the interests of crime victims (Cassell). A thorough
discussion must also consider what occurs after trial, especially the correction
of errors on appeal (King), or what might happen instead of the conventional
trial process, like the use of specialty courts (Boldt).

Volume 4 begins with three traditional rationales for punishment—
retribution (J. Murphy), deterrence (Nagin), and incapacitation (Bushway)—
and the failures of modern sentencing under these theories. The resulting mass
incarceration of millions of people calls for new strategies (Clear & Austin),
such as well-informed risk assessments in sentencing to gauge the probability
of recidivism (Monahan). The volume then considers two sentencing schemes
typically associated with incarceration: sentencing guidelines (Berman) and
mandatory minimums (Luna). Some jurisdictions also retain the ultimate
sanction—capital punishment (Steiker & Steiker). These schemes have raised
serious issues like racial disparities in sentencing (Spohn). Other approaches—
for instance, community punishments (Tonry) and economic sanctions
(Colgan)—may avoid incarceration but not without their own challenges.
Turning to confinement and release, a lingering question is whether prison
rehabilitation programs can reduce recidivism (Cullen). Other critical issues
concern the deplorable state of prison conditions (Dolovich), the difficulties
faced by prisoners with disabilities (Schlanger), and the prospect of releasing
older prisoners (Millemann, Bowman-Rivas & Smith). All of these topics
eventually lead to the reentry of former inmates into society (S. Turner). For
many convicted individuals, the biggest impediments to a law-abiding life are
the collateral consequences of conviction (Chin), including certain registration
and notification requirements (Logan). For other offenders, however, the only
hope lies in an act of clemency (Osler).
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Given the quality and scope of the volumes, as well as the stature of the
authors and reviewers, there is reason to be optimistic that the report can
assist in the evolving debate about criminal justice reform. A few limitations
should be noted, however. The report does not, and could not, cover the entire
universe of potential topics for criminal justice reform. Nor is every subject
canvassed in the report likely to be a high priority for policymakers. Rather, the
topics were selected with the input of leading academics based on the current
state of the literature, with an emphasis on those issues on which scholarship
could provide meaningful insights for reform.

The chapters and their discussions sometimes overlap, and a very careful
reader of the entire report may occasionally detect a bit of tension among
arguments in different chapters. The former is unavoidable, and perhaps even
beneficial, in light of the connections among the topics discussed. After all,
the report concerns the criminal justice system, that is, a set of interrelated,
interacting, and interdependent parts—in the form of particular actors and
institutions—that work (or are perceived as working) as a single entity. It
would be surprising, in fact, if the contributions didn’t overlap. As for points of
contention, the disagreements among chapters are remarkably few but still to
be expected in a multi-volume report involving complicated issues on which
there can be a diversity of opinion among scholars.

All of this is to say that the work is not seamless like some finely scripted
novel, which raises a final caveat about the report. As mentioned earlier, the
project is influenced by the idea of a blue-ribbon commission report, and, to
some extent, that model is apt. The Academy for Justice is composed of experts
who were brought together to investigate a matter of great significance: the
reform of American criminal justice. The authors are independent scholars
who, for the most part, have no direct ties to government and exercise no direct
authority over the system. The report’s value comes from the authors bringing
their expertise to bear in analyzing the problems of criminal justice and making
recommendations to the institutions and actors who can address these problems.

Unlike a commission report, however, this work has not been written as a
group and it does not carry the collective endorsement of everyone involved
in the project. Rather, each chapter bears the weight only of its author(s). The
other participants in this project have not approved the arguments made in
each chapter. Moreover, an author’s cross-references to other chapters in the
report are provided for the convenience of the reader and do not indicate
that the author necessarily approves of the arguments presented in the cited
chapters. Nonetheless, the authors were chosen to contribute to the report
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precisely because they are leaders in their respective fields and are known to be
thoughtful and reasonable. Their chapters were reviewed in a process involving
some of the best and brightest in the academic world. Besides, this work is
not intended as the end-all of debate about criminal justice reform. To the
contrary, the report hopes to rekindle the discussion with the input of those
whose lifework is the study of criminal justice.
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Fulbright Distinguished Chair at the University of Birmingham. In addition
to enabling research unrelated to the present project, my stay in the United
Kingdom provided the opportunity to review the report and its contents with
a fresh eye, and to view American criminal justice from the mirror of another
constitutional democracy with a shared legal heritage. Indeed, the birthplace
of the common law offers historical examples of criminal justice reform
resonating not only with political liberals and progressives, but also political
conservatives and libertarians. Consider, for instance, the following words
from a British prison reformer:

The mood and temper of the public in regard to the treatment
of crime and criminals is one of the most unfailing tests of the
civilisation of any country. A calm and dispassionate recognition
of the rights of the accused against the state and even of convicted
criminals against the state, a constant heart-searching by all
charged with the duty of punishment, a desire and eagerness to
rehabilitate in the world of industry of all those who have paid
their dues in the hard coinage of punishment, tireless efforts
towards the discovery of curative and regenerating processes and
an unfaltering faith that there is a treasure, if only you can find
it in the heart of every man—these are the symbols which in the
treatment of crime and criminals mark and measure the stored
up strength of a nation, and are the sign and proof of the living
virtue in it.*

The speaker was the then-Home Secretary, Winston Churchill, proposing
major improvements to the British penal system. The greatest conservative
politician of the 20th century, Churchill reminds us that improving criminal
justice is not merely for the political left. Today, the United States is unique
among Western nations in terms of the scale and punitiveness of its criminal
justice system. And on this, Churchill’s later words may also ring true: “The
Americans can always be trusted to do the right thing, once all other possibilities
have been exhausted.”” I hope that this report can in some small way assist
those interested in making sure the United States does the right thing when it
comes to criminal justice reform.

6. Speech, House of Commons, July 20, 1910.

7. CHURCHILL BY HiMsELE: THE DEFINITIVE COLLECTION OF QUOTATIONS 124 (Richard Langworth
ed., 2008). Admittedly, not all of Churchill’s positions would be considered enlightened by
modern (or even historical) standards. For present purposes, however, it is enough to reiterate
an adage often attributed to Churchill (but apparently dating back several centuries): “Great and
good are seldom the same man.”
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Criminal Justice Reform: An Introduction
Clint Bolick’

Thank you, Professor Luna, for the kind words and for organizing this
remarkable conference. It was a great day for Arizona and ASU when you
joined the law faculty, and I am personally grateful for the insights on criminal
law you have generously shared with me.

Thanks also to ASU for hosting this conference in this magnificent new
building. What a gem not only for the students lucky enough to study here, but
for the entire community, for which this law school is a pillar.

And a hearty thanks and welcome to everyone participating in this
conference. Your work here, and back at home, will be extremely consequential
as we weigh changes in our criminal justice system. I am as gratified as I am
humbled by the charge you have undertaken, and I look forward to the fruits
of your wisdom and labors.

It is ironic that I am kicking off this conference. I still consider myself a rookie
justice, although as you may know we recently expanded the Arizona Supreme
Court from five to seven, with the odd consequence that I am now further from
the bottom yet no closer to the top. Prior to joining the Court slightly more than
ayear ago, I had no direct involvement in criminal law or—with the exception of
peripheral involvement with civil asset forfeiture—with criminal justice reform.
I probably know less about the topic than anyone in the room, and certainly I
have much more to learn from you than I can possibly impart.

But since joining the Court, despite a very steep learning curve, I have taken
on criminal cases and related policy issues with great enthusiasm. Because nearly
all of the criminal cases that reach my Court raise issues of constitutional or
statutory interpretation, they fit comfortably within my analytical wheelhouse,
even if the specific questions are new to me. Likewise, my experiences with
systemic policy reform in areas such as education and immigration lend
themselves to confronting criminal justice reform, even though like those other
issues it is essential to learn them deeply before attempting to solve them.

And solve them we must. As you all know, how our criminal justice system
works or doesn’t work touches intimately the lives of every American. Certainly
those accused of crimes: Will they receive fair, expeditious justice? Will their
experience with the criminal justice system leave them rehabilitated or ruined?

* Justice, Supreme Court of Arizona, and Research Fellow at the Hoover Institution. The

following was given as the keynote address on February 10, 2017, at the Academy for Justice
conference on criminal justice reform.
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But it impacts everyone else as well. Will our criminal justice system keep us
safe or will it foster criminality? Will it deliver justice and restitution to victims?
Will it provide a commensurate return on taxpayer investment? And perhaps
most important, will it instill the public confidence and support necessary to
sustain the rule of law?

It may be a useful starting point, and is always a worthwhile exercise, as I
have in my own past endeavors in education and immigration policy, to begin
the conversation with the most fundamental question: If we were designing a
criminal justice system today, from scratch, with no preconceptions, to obtain
its most essential goals, would it resemble the system that we have today? In the
areas of K-12 education and immigration, my own answer to those questions
was absolutely not. I suspect the answer is quite different for our criminal
justice system, fortunately. Indeed, my own brief experience as a justice has
greatly increased my confidence in our criminal justice system, in the sense that
it produces just results in the vast majority of cases.

Which leaves us to concentrate on specific but very important practices that
should be questioned and improved. Which in turn requires us, in my view, to
resist the passions of the day—whether to lock ’em up and throw away the key,
or to view the system as fundamentally flawed and criminals as its victims—
and instead focus on improving the system to ensure just results in individual
cases that produce a sound criminal justice system in the aggregate.

Foremost among those salient issues are our nation’s incarceration
practices. It will be no revelation to you that our nation’s incarceration rates,
and the expenses associated with those numbers, are staggering—more than
2.2 million people behind bars, an increase of 500 percent over the past 40
years.! The cost to taxpayers is immense; indeed, a recent study showed that
pretrial incarceration alone, about which I will talk in more detail later, costs
$14 billion nationally every year.’

Arizona is no exception to increased incarceration and its attendant costs.
When Governor Doug Ducey entered office in 2015, our state faced a huge
fiscal crisis with a $1.5 billion budget shortfall.’ Indeed, we previously sold off
a number of state buildings, including the House and Senate offices, and were

1. Criminal Justice Facts, THE SENTENCING PROJECT, http://www.sentencingproject.org/
criminal-justice-facts/ (last visited May 11, 2017).

2. PRETRIAL JUSTICE INST., PRETRIAL JUsTICE: How Much Doks 1T Cost? 2 (2017).

3. Bob Christie, Arizona Governor Enters 2nd Year with Good Budget News, WasH. TIMES

(Jan. 10, 2016), http://www.washingtontimes.com/news/2016/jan/10/arizona-governor-enters-
2nd-year-with-good-budget-/.
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renting them back to save money.* As a result, Governor Ducey’s inaugural budget
was austere, eliminating the structural deficit by cutting hundreds of millions in
state spending.” But with one notable exception: a proposed increase of more
than $50 million to expand prison capacity, with more to follow.® And yet even
with that, we still have fewer cells than we need. We simply can’t afford to keep
building prisons, much less removing potentially productive people from their
communities, their workplaces, or their families, if there are better alternatives.

At this early stage of my own education on the subject, I won’t wade into
the surrounding debate over whether too many people are being incarcerated
for crimes that don’t justify incarceration or the terms associated with them;
or conversely, whether those high incarceration rates may be in whole or part
responsible for reduced crime rates. I hope that you will develop sound data on
those questions that will help drive the national debate.

But as a jurist who is oath-bound to do justice in individual cases, and as a
fiscal conservative, I believe we must demand accountability and proportionality
in all of our sentencing practices. If we are jailing people for whom less costly
and equally effective alternatives are available, we should pursue those options.

At the same time, we should insist that the reforms protect public safety and
the rights of crime victims. If we can find that sweet spot—policies that reduce
crime, reduce costs, and make victims whole—we will have the ultimate win-
win situation.

As we attempt to do so, [ am gratified that people of good faith are reaching
across traditional divides to find solutions—prosecutors and defense attorneys,
liberals and conservatives. Not always agreeing, of course, but attempting to
find common ground and often succeeding. I can’t think of a single issue from
my own policy experience in which progress was made absent a nontraditional
alliance, and I think that is emphatically the case with criminal justice reform.
As a conservative, I'm gratified to see groups like the American Legislative
Exchange Council, the Charles Koch Foundation, and the Texas Public Policy
Foundation in the forefront of reform efforts.

4. See Ronald J. Hansen & Yvonne Wingett Sanchez, Ducey Signs Historically Lean $9.1B
Arizona Budget, Ariz. RepusLic (Mar. 12, 2015), http://www.azcentral.com/story/news/arizona/
politics/2015/03/12/arizona-governor-ducey-signs-state-budget/70244574/.

5. Id.

6. Craig Harris, Corrections Wants to Add 2,500 More Prison Beds, Ariz. RepusLic (Sept. 3,
2015), http://www.azcentral.com/story/news/arizona/politics/2015/09/03/arizona-corrections-
wants-more-prison-beds/71622852/.
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One wonderful feature of our federalist system with dual sovereignty is our
ability to pursue different directions of public policy at the state level and to
compare results across the nation. That is particularly true in criminal justice
policy, where the federal constitution sets the baseline and parameters but
states have wide latitude to apply distinctive approaches.

When it comes to policy innovation in a wide variety of areas, Arizona is,
shall we say, not a shrinking violet. That is true of criminal justice reform. To
cite just one example, in 2008, Arizona enacted the Safe Communities Act,’
which sought to reduce over-incarceration by focusing probation supervision
on high-risk offenders and creating financial incentives to reduce crime and
violations by probationers rather than to revoke offenders into state custody.
The reform involved a system of earned time credits for most probationers,
providing 20 days off of their probation term for every month they meet their
probation obligations, including victim restitution. They lose their credits if
they are rearrested. At the same time, the state re-engineered adult probation
to implement evidence-based supervision techniques.

A 2011 report by the Pew Foundation found significant gains from these
modest, common-sense reforms.® Within two years, despite an increase in
probationers, the number of new felony convictions by probationers decreased
by 31.1 percent. Likewise, there were sharp declines in probation revocations,
saving the state $36 million in incarceration costs.

Arizona is embarking on additional reforms that I would like to briefly share
with you. They result from a task force initiated by my colleague, Chief Justice
Scott Bales, called “Fair Justice for All.”° The reforms cohere around a number
of principles, one of them paramount: that people should not be in jail solely
because they lack the financial resources not to be. This principle derives from
our state Constitution’s Declaration of Rights, which prohibits imprisonment
for debt,'” and forbids not only excessive bail but excessive fines as well."

In the real world, it is absolutely essential that we vindicate this principle.
My wife and I have been watching Narcos'? recently—have any of you watched
it? I was struck by the fact that when Pablo Escobar finally decides to give up,

7. S.B. 1476, 48th Leg., 2nd Reg. Sess. (Ariz. 2008).

8. Pew CtR. ON STATES, THE IMPACT OF ARIZONA’S PROBATION REFORMS (2011).

9. ARriz. SUPREME CT., JUSTICE FOR ALL: REPORT AND RECOMMENDATIONS OF THE
Task  Force oN Far  JusticE FOrR ArL (2016), https://www.azcourts.gov/Portals/0/
FairJusticeArizonaReport2016.pdf [hereinafter JusTICE FOR ALL].

10.  Ariz. Consr. art. II, § 18.

11. Id. § 15.

12.  Narcos (Netflix).



Criminal Justice Reform: An Introduction 7

he builds his own jail for himself—that’s a whole new take on private prisons,
rightt—and from there he continues to direct his drug empire. Now, there are
not very many people who can do this—not even the part about building the
jail, but being able to conduct business and even get richer while in jail.

For ordinary people, by contrast, even a brief stay in jail is devastating.
It disrupts work and family. Each passing day fuels recidivism and greater
criminality. I have absolutely no hesitation about harsh penalties for people
who have committed serious crimes. But we should all be concerned about
people being incarcerated solely because they cannot pay fines or meet bail.

There is great debate, which many of you may be involved in, over how
many people are in jail or prison for minor drug offenses. But there can be no
debate over the fact that a large number of people are in jail solely because their
financial circumstances dictate that they cannot get out. If we can cure that
problem, we will make a significant dent in our jail population. Even more, that
solution may well have a trickle-up effect, in that it will reduce recidivism and
greater criminality that increases our prison population.

From our task force’s core principle that people should not be incarcerated
solely because they cannot afford to get out flow 11 others, which I will recite
because each is an important premise for the overall reform effort:

1. Judges need discretion to set reasonable penalties.

2. Convenient payment options and reasonable time payment plans
should be based on a defendant’s ability to pay.

3. There should be alternatives to paying a fine.

o~

Courts should employ practices that promote a defendant’s voluntary
appearance in court.

Suspension of a driver’s license should be a last resort.
Non-jail enforcement alternatives should be available.

Special-needs offenders should be addressed appropriately.

o N W

Detaining low- to moderate-risk defendants causes harm and higher
rates of new criminal activity.

9.  Only defendants who present a high risk to the community or
individuals who repeatedly fail to be held in court should be held
in custody.
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10. Money bond is not required to secure appearance of defendants.

11. Release decisions must be individualized and based on a defendant’s
level of risk.'?

These premises in turn lead to two primary reform thrusts, reducing fines and
fees, and largely eliminating cash bail.

Fines and fees may represent the lowest-hanging fruit on the criminal justice
reform tree. They sound relatively innocuous but often lead to a debilitating
cycle. Fines for relatively minor driving and related infractions typically start
off in the hundreds of dollars. To that are added court fees. Driving without
insurance in Arizona, for instance, carries a mandatory minimum assessment
of at least $500 including court fees and surcharges.' Judges have little to no
discretion regarding such assessments. Failure to pay the assessments leads to
automatic driver’s license revocation.'” Each year in our state, 100,000 driver’s
licenses are suspended for failure to pay fines and fees.'®

Just think about what that means. A person who can’t afford insurance
probably also can’t afford to pay an assessment of $500 or more. For that
reason, many offenders will avoid their court hearings. Which means their
driver’s license will be suspended. Over half of those will then be cited for
driving without a valid license.'” Before long, the offender may wind up in jail,
if employed he’ll lose his job, and the fines are still unpaid.

Already, our courts have developed procedures to partly ameliorate
these problems, through payment plans and telephonic reminders of court
appearances.'® Those efforts have reduced failures to appear. But judges need
far more flexibility, to reduce or eliminate fines and fees on a case-specific
basis, substitute community service where appropriate, and restrict rather than
suspend driver’s licenses. Our Legislature is considering such reforms.

But not without a fight. Fines and fees are enormously popular revenue
sources. All sorts of government programs, including the courts themselves,
depend on them. Given that there is rarely if ever organized opposition to new
fines and fees—indeed, people assessed with civil or criminal penalties are surely
the world’s least-powerful special-interest group—such penalties are simply too

13.  JUSTICE FOR ALL, supra note 9, at 14-37 (discussing all 11 principles of the Justice for All
Task Force).

14.  Awriz. Rev. Star. § 28-4135(E)(1).

15.  Id.§28-1601(A).

16. JUSTICE FOR ALL, supra note 9, at 20.

17.  Id.

18. See id. at 16, 18,20-21.
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tempting as a revenue source. Indeed, here in Arizona, we even subsidize political
campaigns through a 10% surcharge on civil and criminal penalties."

But we simply must give judges greater flexibility over such fines and fees.
Surely we end up paying far more in terms of incarceration, lost productivity,
and secondary crime than the amount of the initial fines. We want people to
come to their court hearings, to receive consequences commensurate with their
circumstances, to clear their records, and to remain productive members of
society. Our current system imposes perverse disincentives to all of those goals
and should be reformed.

A more controversial reform is the elimination of most cash bail, which
accounts for most of those who are incarcerated for financial inability to
pay. Whether you would end it or mend it, cash bail clearly leads to perverse
consequences. Many people arrested for relatively minor offenses cannot
secure even minimal amounts of cash bail. The longer they languish in jail for
inability to pay, the more likely they are to lose their jobs, have their family lives
disrupted, and recidivate. A May 2016 report by the Maricopa County Justice
System found that low-risk defendants detained for only two to three days
were 39% more likely to recidivate before trial than those detained only one
day.”® The numbers go up from there, with defendants detained four to seven
days 50% more likely to recidivate, and 74% more likely if detained more than
a month. Similar trends were found in post-disposition recidivism based on
the amount of pretrial detention. For low-risk defendants, pretrial detention
seems more likely to breed crime than prevent it.

By contrast, many seriously dangerous criminals can bail their way out of
jail. Returning to Pablo Escobar, would there be any amount of cash bail he
couldn’t meet? Having bail be the norm—and one’s liberty depend primarily
not on the severity of the crime, the risk of harm to others, or the risk of flight,
but rather ability to pay—is fundamentally unfair and is not calibrated to the
goals of the criminal justice system.

19.  Ariz. Rev. StaT. § 16-954 (“[Pursuant to the Citizen Clean Elections Act,] an additional
surcharge of ten per cent shall be imposed on all civil and criminal fines and penalties collected
pursuant to § 12-116.01 and shall be deposited into the fund.”).

20. See DAWN NOGGLE ET AL., TRANSITION FROM JAIL TO COMMUNITY AND THE INTERSECTION
BETWEEN  HOMELESSNESS, SMI, AND INVOLVEMENT IN THE CRIMINAL-JUSTICE SYSTEM 24
(2016),  http://www.azceh.org/resources/Pictures/23rd%20Annual%20Conference/2016%20
Session%20Documents/Session%205%20-%20Transition%20for%20Jail%20t0%20
Community%20PPT.pdf (presenting statistics).
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Last winter, our Court approved major changes to our bail rules that will take
effect on April 3. The heart of the changes is as follows: “Any person charged
with an offense bailable as a matter of right must be released pending or during
trial on the person’s own recognizance with only the conditions of release”
specified elsewhere in the rules, “unless the court determines, in its discretion,
that such a release will not reasonably assure the person’s appearance ... or
protect other persons or the community from risk posed by the person. If such
a determination is made, the court may impose the least onerous condition or
conditions ... that are reasonable and necessary to protect other persons or the
community from risk posed by the person or to secure the appearance of the
person in court.”!

The new rules authorize monetary conditions only on an individualized
determination of the defendant’s risk of non-appearance, risk of harm, and
financial circumstances, rather than a bond schedule. The rules specify that
the court “must not impose a monetary condition that results in unnecessary
pretrial incarceration solely because the person is unable to pay the bond.”” And
the court must impose the least-onerous type of bond in the lowest amount
necessary to protect the public and secure appearance, with preferences for
unsecured appearance bonds or deposit bonds over cash bonds.

Although we are far from pioneers in this area, I believe these rules are a bold
move. There are two aspects of the changes that I particularly like. Previously,
the bail and release assessment focused exclusively on securing the defendant’s
appearance. For the first time, public safety is placed on an equal footing with
risk of flight. Hence, while the imposition of cash bail will unquestionably be
reduced, I hope that going forward, release conditions will be carefully tailored
to public safety. And indeed, we may have to be prepared for the possibility that
by taking by these factors into account, we will see fewer defendants released
at all because they are deemed to present danger to others, a phenomenon that
has happened in the federal system and the District of Columbia.”

A second aspect T am pleased to see is release conditions based on
individualized risk assessments rather than bond schedules that treat all
defendants the same. The risk-assessment tools currently available are far from
flawless, but they are an improvement upon a one-size-fits-all approach.

21.  Awriz.R.CriMm. P.7.2(a).

22.  Ariz.R.CriMm. P. 7.3(b)(2).

23. See, e.g., Performance Measures, PRETRIAL SErvS. AGENCY FOR D.C., https://www.psa.
gov/?q=data/performance_measures (last visited May 11, 2017).
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I cannot, however, yet fully subscribe to the task force’s 10th principle—
“Money bond is not required to secure appearance of defendants,”* or for that
matter public safety—as more than an aspiration rather than as a proven fact. Of
course, that issue is hotly contested across the nation. Just this Tuesday, the New
York Times profiled New Jersey’s system that by constitutional amendment has
largely eliminated cash bail.* The article was fairly positive. Before the changes,
39% of the state’s inmates were bail-eligible but could not post bond, leaving
many accused of low-level crimes incarcerated for long periods. Now, only a
handful of defendants are held before trial—but those few include defendants
charged with serious crimes who previously would have been bail-eligible.

But some studies show that defendants released on their own recognizance
are substantially less likely to appear at court hearings than those who post
cash bail,* although others show that low- to medium-risk defendants released
without bonds or on non-secured bonds return at higher rates.”” Because the
direct and indirect costs of failure to appear are high, additional data would be
useful. By definition, with fewer defendants in jail, the risk of additional crimes
increases. Perhaps most significantly, the disappearance of bail bondsmen
removes from the law-enforcement arsenal a privately funded mechanism with
a strong financial incentive to assure that defendants appear in court. That
absence may be most acutely felt in smaller and rural communities that lack
adequate resources to monitor defendants. Indeed, the appreciable savings
from reduced pretrial incarceration may largely be offset by increased resources
needed to monitor defendants and secure their appearance.

Certainly we should not be shaken by episodic instances where the
new systems fail. They are inevitable, just as are examples of people on bail
committing crimes and defendants who can’t bail themselves out becoming
hardened criminals in prison. But we must also carefully measure the progress
of new systems and not allow ourselves to be wedded to our own inventions
any more than we are to the status quo. While I believe our new rules here
in Arizona are an improvement over the status quo, ultimately we may find

24. JUSTICE FOR ALL, supra note 9, at i.

25.  Lisa W. Foderaro, New Jersey Alters its Bail System and Upends Legal Landscape, N.Y. TIMES
(Feb. 6,2017), https://www.nytimes.com/2017/02/06/nyregion/new-jersey-bail-system.html.
26. See, e.g., Tnomas H. CoHEN & BriaN A. Reaves, Bureau or Justice Srtaristics, U.S.
Dep’T OF JUSTICE, PRETRIAL RELEASE OF FELONY DEFENDANTS IN STATE Courrs 1 (2007)
(“Compared to release on recognizance, defendants on financial release were more likely to make
all scheduled court appearances.”).

27. See, e.g., PRETRIAL JUSTICE INST., UNSECURED BONDS: THE As EFFECTIVE AND MOST EFFICIENT
PRETRIAL RELEASE OPTION 3 (2013) (“For defendants who were lower, moderate, or higher risk:
Unsecured bonds are as effective at achieving public safety as are secured bonds.”).
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that we have to give our courts greater discretion to order cash bail, in truly
appropriate circumstances, not only as a last resort but as one discretionary
tool among many. But I would love to discover that this proves unnecessary.

We really have to get this right. We are in what I would describe as the
Goldilocks phase of criminal justice reform—testing out what is too hot, too
cold, and just about right. I am glad to see a great amount of experimentation,
cooperation, study, and debate.

Your role in this is central. Like many others, I am only a student of your
work, but am poised to do what I can to put it to good use. There is an incredible
amount of intellectual wattage in this room. Please, illuminate us.

Thank you so much.



The Changing Politics of Crime and the
Future of Mass Incarceration
David Cole'

For too many years, it seemed that the only possible stance a politician
could take on crime was to be tougher than his opponent. For almost two
generations beginning in the mid-1970s, state and federal legislators enacted
increasingly harsh criminal penalties—mandatory minimums, “three-strikes-
and-youre-out” life sentences, parole elimination, and the like. Police pursued
“broken windows” or “zero tolerance” strategies, leading to greatly increased
arrests. Prosecutors charged defendants as aggressively as possible. And
legislators deprived judges of the discretion to sentence based on individualized
considerations, mandating specific sentences with no room for leniency. The
result was an unprecedented boom in the nation’s population behind bars.
Our per capita incarceration rate not only soon parted ways with those of our
European allies, but outstripped every nation in the world, as the United States
became the world leader in incarceration.!

Today, however, “smart on crime” has replaced “tough on crime.” Rather
than simply being tougher than the next guy, politicians and government
officials increasingly seek solutions that are based on evidence and reason
rather than heated rhetoric and demagoguery. To that end, this project brings
together a who’s who of experts in criminal law, and asks each contributor
to offer both a concise diagnosis of the problems in their particular area of
expertise and, more importantly, a prescription for practical reforms. For those
who seek to bring reason and common sense to the criminal justice system, this
report offers proposals and suggestions in every area of the criminal justice
system, from policing to sentencing to interrogation to the treatment of people
with mental and physical disabilities. Anyone interested in improving criminal
justice will find invaluable guidance here.

* Hon. George J. Mitchell Professor in Law and Public Policy, Georgetown University, and
National Legal Director for the American Civil Liberties Union. The following was given as the
keynote address on February 11, 2017, at the Academy for Justice conference on criminal justice
reform.

1. Highest to Lowest—Prison Population Rate, WORLD PRrisON Brier, http://www.
prisonstudies.org/highest-to-lowest/prison_population_rate?field_region_taxonomy_tid=All
(last visited May 28, 2017). The United States has the largest incarcerated population in the
world, with approximately 2.1 million people in jail or prison on any given day. It is second only
to the island nation of the Seychelles in per capita incarceration. See id.
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Skeptics may ask whether these reforms stand a chance in the wake of the
election of Donald Trump, who ran at least in part as a throwback to the “tough-
on-crime” approaches of the 20th century. As a candidate, Trump defended
the aggressive “stop-and-frisk” policing that generated racial profiling in New
York City and other cities.? As president, he appointed as attorney general Jeff
Sessions, who, while a senator from Alabama, consistently opposed bipartisan
efforts at criminal justice reform.’ Sessions has already reversed criminal justice
reforms introduced by the Obama administration, and has directed federal
prosecutors in drug cases to charge the most harsh penalty possible in all cases,
regardless of the circumstances.* The shift from the prior administration is
dramatic on all fronts, but nowhere more so than on criminal justice. So does it
make sense to think about criminal justice reform in this political environment?

The answer is yes, for three fundamental reasons. First, it’s the right thing
to do. The status quo—in which more than 2 million people are behind bars,
many needlessly, and nearly all for much longer than warranted by concerns
about recidivism, retribution, or deterrence—is morally problematic and
fiscally irresponsible. That the incarcerated population is disproportionately
poor and people of color compounds the injustice.” Bringing a measure of
justice to our criminal law enforcement system is the most urgent civil-rights
issue of our time.

Second, criminal justice reform enjoys substantial bipartisan support,
despite our highly polarized world, making it possible to forge progress here
that is not possible on many other subjects. This project has been financially
supported by the Charles Koch Foundation. Meanwhile, also with Koch’s

2. Max Ehrenfreund, Donald Trump Claims New York’s Stop-and-Frisk Policy Reduced Crime;
The Data Disagree, WasH. Post (Sept. 22, 2016), https://www.washingtonpost.com/news/wonk/
wp/2016/09/22/donald-trump-claims-new-yorks-stop-and-frisk-policy-reduced-crime-the-
data-disagree/?utm_term=.cb9aea7f5322.

3. See AMES C. GRAWERT, BRENNAN CTR. FOR JUST., ANALYSIS: SEN. JEFF SESSIONS’S RECORD
ON CRIMINAL JUSTICE (2017).

4. See Rebecca Ruiz, Attorney General Orders Tougher Sentences, Rolling Back Obama Policy,
N.Y. Times (May 12, 2017), https://www.nytimes.com/2017/05/12/us/politics/attorney-general-
jeff-sessions-drug-offenses-penalties.html.

5. See, e.g., E. ANN CarsoN & EL1zABETH ANDERSON, BUREAU OF JustiCE Statistics, U.S.
DEP’T OF JUSTICE, PRISONERS IN 2015, at 13 (2016); Bernadette Rabuy & Daniel Kopf, Prisons of
Poverty: Uncovering the Pre-incarceration Incomes of the Imprisoned, PrRISON PoOLICY INITIATIVE
(June 9, 2015), https://www.prisonpolicy.org/reports/income.html.
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support, the ACLU, the Center for American Progress, Right on Crime, Prison
Fellowship, and the Tea Party’s Freedom Agenda have all joined forces to press
for criminal justice reform.® The time for reform is now.

Third, while the president and attorney general are unlikely to be allies on
criminal justice reform, the federal government has less to say on this subject than
on many others. About 99% of criminal law cases are brought by state and local
officials, in state courts.” And about 90% of the nation’s incarcerated population
is housed in state prisons and jails.® It certainly helps to have a president and
attorney general committed to reform, as President Barack Obama and Attorney
General Eric Holder were. But reform can and must continue without federal
assistance. The locus of the debate on criminal justice must be at the state level.
And red, blue, and purple states have all shown an interest in getting smarter,
more efficient, and more humane in their criminal law policies.

Election Day—November 8, 2016—provided evidence that support for
Trump can coexist with criminal justice reform. On that day in Oklahoma, voters
preferred Donald Trump to Hillary Clinton by a 65% to 29% margin.’ This
makes Oklahoma a very red state. Yet almost 60% of Oklahoma voters approved
ballot measures to reduce many drug and property crimes from felonies to
misdemeanors, and to reinvest the savings in rehabilitation for prisoners.'

The same day, 64% of California voters supported parole and juvenile justice
reform, which requires that judges and not prosecutors decide whether to
charge juveniles as adults, and expands parole and early-release opportunities."!
In New Mexico, a referendum passed that prohibits the detention of individuals
who cannot afford to pay bail and are not dangerous or a flight risk.'? Voters
in California, Massachusetts, and Nevada endorsed legalizing marijuana for

6. See Jake Miller, An Unlikely Alliance Forms between Koch Brothers and Liberal Groups,
CBS NEews (Feb. 19, 2015), https://www.cbsnews.com/news/koch-brothers-conservative-liberal-
groups-unite-on-criminal-justice-reform/.

7. See JEROLD ISRAEL ET AL., CRIMINAL PROCEDURE AND THE CONSTITUTION: LEADING
SuPREME COURT CASES AND INTRODUCTORY TEXT 2 (2016).

8. See Peter Wagner & Bernadette Rabuy, Mass Incarceration: The Whole Pie 2017, PRISON
Pouicy INrTiaTIVE (Mar. 14, 2017), https://www.prisonpolicy.org/reports/pie2017.html.

9. Oklahoma Results, N.Y. Times (last updated Feb. 10, 2017), https://www.nytimes.com/
elections/results/oklahoma.

10.  Seeid.

11.  John Myers, Proposition 57, Gov. Jerry Brown’s push to loosen prison parole rules, is approved
by voters, L.A. Tives (Nov. 8, 2016), http://www.latimes.com/nation/politics/trailguide/la-na-
election-day-2016-proposition-57-gov-jerry-brown-prison-1478452055-htmlstory.html.

12. See New Mexico Results, N.Y. Times (last updated Feb. 10, 2017), https://www.nytimes.
com/elections/results/new-mexico.
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adults.” District attorney candidates who advocated reducing incarceration
and racial disparities in criminal justice enforcement won in Houston,
Birmingham, and Tampa." Florida elected its first African-American state
attorney.” And in Maricopa County, Arizona, Sheriff Joe Arpaio, infamous
for his anti-immigrant and unconstitutional police practices, lost his bid for a
seventh term.*

In an election that Trump won, these are important reminders that the
politics of crime has moved on from the “tough-on-crime” mantra that
dominated in the latter part of the 20th century. I graduated law school in
1984. For most of my legal career, all the news on criminal justice was bad.
Incarceration increased at record rates from the mid-1970s to the early 2000s."”
Racial disparities grew as well. Richard Nixon introduced the “war on crime.”
Ronald Reagan and George H.W. Bush launched and pursued the “war on
drugs.” Bill Clinton took time off from his first presidential campaign to sign
the death warrant for Ricky Ray Rector, a man who as a result of a brain injury
barely comprehended what was happening to him.** Clinton went on to sign
the Anti-Terrorism and Effective Death Penalty Act,” which restricted federal
court review of state criminal convictions. States, meanwhile, were enacting
longer and longer sentences, building more prisons, putting more police on
the street, and watching as their prisons filled with young men, mostly of color.
For decades, the ACLU opposed virtually all criminal law bills—because they
all made a bad situation worse.

Today, by contrast, there is good news. Incarceration rates have flattened out
and have started to fall. The nation’s total prison population has declined every

13.  Katy Steinmetz, These States Just Legalized Marijuana, Time (last updated Nov. 10, 2016),
http://time.com/4559278/marijuana-election-results-2016/.

14.  Maurice Chammah, These prosecutors campaigned for less jail time — and won, BUSINESS
InsipErR ~ (Nov. 9, 2016), http://www.businessinsider.com/election-jail-sentences-district-
attorneys-2016-11.

15.  Scott Powers, Aramis Ayala Becomes First Black State Attorney in Florida’s History, FLA.
Pourrics (Nov. 8, 2016), http://floridapolitics.com/archives/226799-aramis-ayala-becomes-
first-black-state-attorney-floridas-history.

16.  Bill Chappell, Maricopa Sheriff Joe Arpaio Loses Re-election Fight, NPR (Nov. 9, 2016),
http://www.npr.org/sections/thetwo-way/2016/11/09/501388042/maricopa-sheriff-joe-apraio-
loses-reelection-fight.

17.  See THE SENTENCING PRrOJECT, TRENDS IN U.S. CORRECTIONS (2017).

18.  Peter Applebome, Arkansas Execution Raises Questions on Governor’s Politics, N.Y.
Tmves (Jan. 25, 1992), http://www.nytimes.com/1992/01/25/us/1992-campaign-death-penalty-
arkansas-execution-raises-questions-governor-s.html.

19.  Pub. L. No. 104-132, 110 Stat. 1214 (1996) (codified as amended in scattered sections of
U.S. Code).
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year since 2010. The per capita imprisonment rate peaked at 506 per 100,000
in 2008, and was 458 in 2015.%° Six states—Alaska, California, Connecticut,
New York, New Jersey, and Vermont—have reduced their prison populations
by at least 20%, without an increase in crime, in the last decade or so.?* Ten
more states have reduced their prison populations by between 10% and 20%.%
Thirty-six states and the federal Bureau of Prisons have seen declines in their
prison populations from their peak years, generally in the early 2000s.” In a
single year, from 2013 to 2014, Mississippi experienced a decrease of 15% in its
prison population.*

During 2015, lawmakers in at least 30 states adopted changes in policy
and practice that are likely to contribute to further declines in incarcerated
populations. Six states expanded access to parole, reducing returns to prison for
parole violations. Fourteen reduced the collateral consequences of convictions,
including bans on voting and welfare. Four reclassified certain felonies as
misdemeanors. And similar reforms have been adopted in many other states
over the past five years.”

Racial disparities, still shockingly large, have decreased in the first decade
of the 21st century. For example, between 1988 and 1993, African-Americans
were arrested for drug offenses at rates about 5 times that of whites.® In 2007,
however, the black arrest rate was between 3.5 and 3.9 times higher than the
white arrest rate.”” For all crimes, African-Americans were arrested at four
times the rate of whites in 1989, but 2.5 times the rate of whites in 2006.%
Racial disparities in traffic stops—“driving while black”—have fallen in recent

20. See CARSON & ANDERSON, supra note 8, at 5. This number reflects those in federal or state
prisons, serving sentences for felonies. It does not include people incarcerated in jails, awaiting
trial, or serving short sentences for misdemeanors.

21.  THE SeNTENCING Project, U.S. PrisoN PopuratioNn TRreNDS 1999-2015: MODEST
REDUCTIONS WITH SIGNIFICANT VARIATION (2017).

22, Id

23, Id

24.  Colleen Curry, How Mississippi Slashed Its Prison Population and Embraced Criminal
Justice Reform, VicE NEws (Sept. 23, 2015), https://news.vice.com/article/how-mississippi-
slashed-its-prison-population-and-embraced-criminal-justice-reform.

25.  NicoLe D. PorTeER, THE SENTENCING PrOJECT, THE STATE OF SENTENCING 2015:
DEVELOPMENTS IN  PoLicy aND  Pracrice  (2016),  http://www.sentencingproject.org/
publications/the-state-of-sentencing-2015-developments-in-policy-and-practice/.

26.  See HumaN RIGHTS WATCH, DECADES OF DIsPARITY: DRUG ARRESTS AND RACE IN THE
UNITED STATES 7 (2009), http://www.hrw.org/sites/default/files/reports/us0309web_1.pdf.

27.  Seeid.

28.  Topp R. CLEAR, IMPRISONING CoMMmUNITIES: How MAss INCARCERATION MAKES
DISADVANTAGED NEIGHBORHOODS WORSE 8 (2007).
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years, with roughly proportional stops reported in many places.”? Substantial
disparities linger in particular jurisdictions, and blacks and Hispanics are still
more likely to be searched in a traffic stop than whites in general.*

In New York City, as a result of a lawsuit, an advocacy campaign, and the
election of Mayor Bill de Blasio in 2013, “stop-and-frisk” encounters, which
were disparately targeted at black and Hispanic men, dropped from a high of
686,000in 2011 to0 22,000 in 2015, on pace for 15,000 in 2016.* Racial disparities
remain, but as a result, black and Hispanic men are the disproportionate
beneficiary of the reduction in stop.

These developments reflect a significant change in the prevailing politics
of crime. Where in prior decades new criminal justice laws were a one-way
ratchet making criminal law more harsh, today they are now more likely to
reduce the severity of the criminal laws than to enhance it. The Fair Sentencing
Act of 2010, for example, reduced the disparity between sentences for crack
and powder cocaine from 100-to-1 to 18-to-1. President Obama was the
first president to visit a federal prison. He directed the Justice Department to
review solitary confinement, leading to a 2016 guidance that reduced its use
in the federal prison system, especially for juveniles and the mentally ill, and
urged states to follow suit.” Under a clemency initiative, President Obama
commuted the sentences of nearly 2,000 people, a marked increase over most
of his predecessors.** The Justice Department’s Civil Rights Division conducted
high-profile investigations of several police departments across the country
for systematic civil-rights abuses, including Chicago, Baltimore, New Orleans,
Cleveland, Newark, and Ferguson, Missouri. Many of these reports led to consent
decrees that require meaningful reform and provide for ongoing monitoring.

29.  See, e.g, Sharon LaFraniere & Andrew W. Lehren, The Disproportionate Risks of Driving
While Black, N.Y. Tives (Oct. 24, 2015), https://www.nytimes.com/2015/10/25/us/racial-
disparity-traffic-stops-driving-black.html.

30. See Kia Makarechi, What the Data Really Shows About Police and Racial Bias, VANITY FAIR
(July 14, 2016), http://www.vanityfair.com/news/2016/07/data-police-racial-bias.

31.  See Stop-and-Frisk Data, New York CiviL LierTiEs UNION, https://www.nyclu.org/en/
stop-and-frisk-data (last visited May 28, 2017).

32. Pub L. No. 111-220, 124 Stat. 2372 (codified as amended in scattered sections of 21
US.C.).

33.  Barack Obama, Why We Must Rethink Solitary Confinement, WasH. Post (Jan. 26,
2016), https://www.washingtonpost.com/opinions/barack-obama-why-we-must-rethink-
solitary-confinement/2016/01/25/29a361f2-c384-11e5-8965-0607¢0e265ce_story.html?utm_
term=.5f86a2c3874c.

34. See Justin Sink et al., Obama Commutes More Sentences than any Other U.S. President,
BroomserG (Jan. 19, 2017), https://www.bloomberg.com/graphics/2017-obama-clemency/.
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In speeches that would have been unimaginable from any other attorney
general in the past 40 years, then-Attorney General Eric Holder publicly
questioned the effectiveness and fairness of the war on drugs and spoke forcefully
against mass incarceration.” He reversed a policy instituted by George W.
Bush’s attorney general, John Ashcroft, which required prosecutors to charge
defendants with the most serious crimes possible. Instead, Holder instructed
federal prosecutors to use their charging discretion wisely to prioritize the
most serious crimes; to not charge low-level drug offenders with crimes that
trigger draconian mandatory-minimum sentences; and to pursue alternatives
to incarceration where appropriate. In the wake of these reforms, federal drug-
trafficking cases dropped, prosecutors sought mandatory minimums in drug
cases much less often, and the federal prison population fell for the first time
in decades.*

Perhaps most significantly, these initiatives are not supported only by
Democrats. Republicans have been equal partners in the calls for criminal
justice reform. At the federal level, Paul Ryan, Charles Grassley, Rand Paul,
and Mike Lee have all said they want to see federal criminal justice reform.
The American Legislative Exchange Council (ALEC), a conservative nonprofit
committed to gun rights, cutting taxes, and reducing business regulation, has
prioritized the reduction of prison overcrowding, and works with the ACLU to
further sentencing reform at the state level.

There are many possible reasons for this transformation in the politics of
crime. Crime rates have fallen for about the last quarter-century,” reducing the
fear that often impedes rational discussion. Meanwhile, states are increasingly
seeing a reduction in their prison populations as a way to save money in
financially strapped circumstances. Imprisonment is expensive, and especially
for those who pose little risk of recidivism, a considerable waste of resources.
It’s also possible that the country reached a tipping point on incarceration;
being the world leader in incarceration hardly induces pride. Revelations, aided
by DNA testing and the work of the Innocence Project, that many of those
serving substantial prison sentences are innocent has undermined trust in our

35.  See, e.g., Charlie Savage, Justice Dept. to Curtail Stiff Drug Sentences, N.Y. TiMes (Aug.
12, 2013), http://www.nytimes.com/2013/08/12/us/justice-dept-seeks-to-curtail-stiff-drug-
sentences.html? r=0.

36.  SeeChristopher Ingraham, The Justice Department is Getting Smart About Drug Sentencing;
Here’s the Data to Prove it., WasH. Post (Feb. 17, 2015), https://www.washingtonpost.com/news/
wonk/wp/2015/02/17/the-justice-department-is-getting-smart-about-drug-sentencing-heres-
the-data-to-prove-it/?utm_term=.20805c9f406f.

37. John Gramlich, 5 Facts About Crime in the U.S., PEw ResearcH Crtr. (Feb. 21, 2017),
http://www.pewresearch.org/fact-tank/2017/02/21/5-facts-about-crime-in-the-u-s/.
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criminal justice system. And the war on terror may have given politicians an
alternative focus for fear-mongering and “get tough” stances.*®

Whatever the causes of the new politics of crime, the urgent questions now
are what should be done. This report offers an extraordinary range of detailed
and pragmatic answers. Those seeking to improve the system will find here
multiple ways to fix multiple problems. I leave the details to the experts, but
want to emphasize a few general points here.

First, it is important to make the cause of reducing incarceration appealing
to a wider swath of voters. To this end, it is important to understand and
emphasize the ways in which incarceration harms us all. Fiscal concerns, for
example, affect all of us. If we are needlessly spending tax dollars incarcerating
people who don’t pose a threat, that’s money that cannot be spent on schools,
infrastructure, or job creation. Recidivism, too, affects all of us, as we are all
potentially victims of crime. If incarceration itself breeds recidivism, we should
be motivated to identify alternatives to incarceration that produce better results.

Second, reform efforts must be bipartisan. Most state legislatures are
in Republican control, so if Republicans are not on board, reform will be a
nonstarter. And even where Democrats are in the majority, bipartisan support
is critical to ensure that the issue not become an opportunity for demagoguery.
As the latter part of the 20th century demonstrated, it is all too easy for
politicians of both parties to encourage fear of crime and fan the flames of
retribution. If reform efforts are bipartisan, there will be less temptation to
engage in partisan finger-pointing by both sides. If we are going to be truly
smart on crime, we need to rise above partisan politics. But the good news, as
noted above, is that this has already begun to happen.

Third, reformers need to focus on the states. This is not just because the
federal government is unlikely to be a sympathetic forum in the short term,
but because that’s where the problem—and the solution—Tlies. As noted above,
states are overwhelmingly the principal enforcers of criminal law, and as a
result, house about 90% of the nation’s prison population.” We routinely talk
about the per capita incarceration rate of the United States, but in fact each
state has its own independent political and legal processes, and incarceration
rates vary widely among the states. The only way to achieve systemic reform is
to work at the state level.

38. For a more detailed exploration of these causes, see David Cole, Turning the Corner on
Mass Incarceration? 9 Ownio St. J. Crim. L. 27 (2011).

39. See E. ANN CARSON & ELIZABETH ANDERSON, BUREAU OF JUSTICE Statistics, U.S. DEp’r
OF JUSTICE, PRISONERS IN 2015 (2016).
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Fourth, reformers should seek to engage faith-based communities in the
effort. At the heart of any major reform effort must be the idea, common to
virtually all religions, that human beings are capable of redemption, or as
noted criminal defense attorney Bryan Stevenson often puts it, no one is as
bad as the worst thing they’ve ever done.* Many religious organizations are
already involved in prison work. Religious groups can provide an opportunity
to bridge partisan divides. Prison Fellowship, for example, is a conservative
Christian organization devoted to helping inmates rehabilitate through
religious involvement and support.*

Fifth, we must press for investment in disadvantaged communities, and in
forms other than more police and prisons. As two recent award-winning books,
Evicted and Ghettoside, demonstrate, those born into inner-city poverty face
enormous obstacles, most of which are beyond the capacity of the criminal
justice system to fix.* The “Justice Reinvestment” program tries to address that
fact, by seeking to reduce incarceration and direct the savings to programs in
disadvantaged communities that promise to reduce crime without resorting to
incarceration (such as better schools, after-care, and job training).*

Sixth, reform should focus on prosecutors’ incentives. John Pfaff has shown
that prosecutors’ increased proclivity to charge arrestees with felonies is one
of the principal drivers of the rise in imprisonment rates.* Prosecutors should
be encouraged to adopt a more nuanced approach, reserving the most serious
charges for the most dangerous offenders, and generally favoring the least
severe penalty absent specific reasons to seek a longer sentence. As attorney
general, Eric Holder issued a memo to federal prosecutors to that effect with
respect to drug crimes. But the vast majority of prosecutors are county officials,
enforcing state law, so the U.S. attorney general’s memos do not apply to them.

40. See BRYAN STEVENSON, JusT MERCY: A STORY OF JUSTICE AND REDEMPTION 17-18 (2014).

41.  See PrisoN FeLLOwsHIP, https://www.prisonfellowship.org (last visited May 28, 2017).

42.  Matthew Desmond’s Evicted: Poverty and Profit in the American City chronicles the
struggles of several individuals and families over the course of a single year in Milwaukee, as
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New Jersey has imposed charging guidelines on prosecutors.* California used
financial incentives, requiring counties to hold more convicted criminals in
county jails rather than state prisons. The ACLU, where I am the national legal
director, has conducted public education about prosecutors’ responsibility for
mass incarceration in connection with electoral campaigns for district attorney.
And many advocates have sought to reduce the severity of statutory penalties,
which has the effect of reducing the lopsided advantage prosecutors exercise
over defendants that may coerce many to plead guilty.

Finally, and perhaps most importantly, reform efforts must not be limited to
nonviolent drug and property crimes. To be sure, those are the easiest problems
to tackle, and it may make sense to start there. But we cannot stop there, because
the majority of those serving time are doing so for violent crimes. The solution
is not to stop punishing violent crime, of course. But we might pursue social
investments in high-crime communities to reduce the prevalence of violent
crime in the first place. We might reduce the sentences handed out for violent
crime; deterrence is more a function of the certainty of punishment than of
its severity,” so sentences can be reduced without undermining deterrence.
Moreover, individuals tend to “age out” of criminal behavior as they get older,*
so we should consider reviewing and commuting the sentences of those serving
long sentences, much as President Obama did with respect to prisoners serving
long sentences for drug crimes.

At one extreme, sentences of life in prison without the possibility of parole
grew by 22% from 2008 to 2012.** One in nine prisoners, totaling about 160,000
prisoners, are serving a life sentence.” Some 10,000 of those are for nonviolent
offenses, and another 10,000 are serving life sentences for crimes committed
as juveniles.” In part because of the “aging out” phenomenon, those who do
eventually obtain release from life sentences are less prone to recidivism.!
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The essays collected in this report offer many more concrete steps that
state and local governments can take to reduce our collective reliance on mass
incarceration. Collectively, they demonstrate that the problem is not that we
don’t know how to address this problem, but that until now, we have lacked
the will to do so. That the United States is the world leader in incarceration
is a national tragedy. It’s also unnecessary. All of the nations that we associate
ourselves with have much lower per capita incarceration rates. They manage to
keep crime rates low without locking up large swaths of their young and most
disadvantaged people. We could do the same. This report provides a road map,
offering multiple options to achieve a more sensible criminal justice system.
All that is needed is the will to change. And in recent years, Americans of all
political stripes, from red, blue, and purple states, from cities and rural areas,
have begun to develop that will. My hope is that this report helps us realize this
truly worthy bipartisan goal.






Overcriminalization
Douglas Husak’

Legal philosophers (like me) have thought long and hard about
the limits of the substantive criminal law and the principles that
should be employed to constrain it. The attempt to formulate and
apply these principles is a small but important part of an effort
to retard the phenomenon of overcriminalization. Regardless
of their political ideology, most commentators agree that the
tendency to criminalize too much and to punish too many are
problems from which the United States currently suffers. Despite
this near consensus, concrete proposals to implement a theory
of criminalization tend to be embraced or resisted depending
upon the socioeconomic class of defendant they would be
expected to benefit. Conservatives have accepted but liberals
have rejected principled suggestions to expand the defense of
ignorance of law. This result is unfortunate. In my view, the case
for or against the expansion of this defense should derive solely
from an assessment of the normative arguments in its favor.

I. ASPIRATIONS OF NEUTRALITY

Alarm about the size and scope of the criminal justice system led me to
write Overcriminalization in 2008." There I identified, defended, and applied
a number of constraints that particular offenses should be required to satisfy
before they should be regarded as justifiable. Some of these constraints are
derived from moral philosophy. I contended that a proposed statute must
prohibit conduct that is wrongful, prevent harm, and impose liability only on
those who are deserving. Other constraints are derived from political theory.
I contended that a proposed statute must be designed to further a substantial
state interest, must actually succeed in advancing that interest, and be no
broader than necessary to achieve its objective.’

In trying to combat the phenomenon of overcriminalization, I formulated
a theory that is almost wholly non-ideological or politically partisan. That is,
I did not suppose that my list of constraints that need to be satisfied for a

*

Distinguished Professor of Philosophy, Rutgers University.

1. See DoucLas Husak, OVERCRIMINALIZATION: THE Limits OF THE CRIMINAL Law (2008).

2. For a discussion of overcriminalization in the federal system, see Stephen F. Smith,
“Overfederalization,” in the present Volume.

25



26 Reforming Criminal Justice

proposed statute to be a legitimate imposition of the penal sanction would
prove more congenial to political conservatives, liberals, or to anyone else with
a mainstream ideology. Although my confidence has been shaken, I continue
to believe my original assumption is basically correct. It is unfortunate if those
who aspire to retard overcriminalization invoke their political ideology to
argue for or against a particular theory.

Of course, my claim about the absence of a non-ideological tilt was bound to
strike cynics as naive at the outset. Their conviction to the contrary may as well
have been a priori (i.e., based on theoretical deduction rather than experience
or observation). That is, many thinkers are certain that all theories simply
must contain a political bias, even without the need to examine a given theory
to determine whether their certainty is warranted. On a high enough level of
abstraction, I am certain they are correct. Any theory that seeks to contrast
justified from unjustified impositions of the criminal sanction will be rejected
by commentators who are persuaded that no law, or at least no criminal law,
is ever justified. Thus my endeavor is rejected as misguided by anarchists and
the small but growing number of criminal law abolitionists. The same is true
of those on the opposite end of the political spectrum. Someone who thinks
that any law is justified, or that any law enacted in accordance with specified
procedures in a constitutional democracy is justified, will not appreciate the
need for an independent set of normative principles that purport to contrast
the justified from the unjustified. All of the work is done by procedure; there is
no need for a substantive theory to evaluate criminal laws. Obviously, I reject
each of these extreme positions. Some actual and possible penal statutes are
justified and others are not, and it is an important project for legal philosophers
to defend a set of principles to draw the line between them. The question is
whether those who join me in rejecting these extreme positions should employ
whatever political ideology they hold as a basis for accepting or (more likely)
for rejecting my (or any) theory of criminalization.
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To be sure, the particular theory I produced in 2008 has certainly attracted
its share of critics.” Any philosopher should anticipate this response. In fact,
he should hope for this response; the alternative is neglect, which is far worse.
In any event, some legal philosophers have contended that a viable theory of
criminalization should not consist in a set of constraints.* Others have contested
the acceptability of some of my constraints. In particular, they have pointed out
that the harm constraint is not so easy to formulate, let alone to defend.> For
present purposes, however, the important point is not whether I was correct or
incorrect to employ constraints to construct a theory of criminalization or to
include a harm requirement among those constraints that penal statutes must
satisfy. Instead, the important point is that there is no obvious connection
between those who accept or reject my theory and those who adopt a particular
political ideology. That is, one should make no inferences about whether
someone is a conservative or a liberal (or a pragmatist or whatever) because
she accepts or rejects any of my constraints. Admittedly, we may well differ
about what harm is,® for example, and we are even more likely to differ about
whether a given statute proscribes it.” But the constraint itself, in the absence of
further embellishment, comes pretty close to qualifying as politically neutral.
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And I believe the same is true of the additional constraints that I included
in my theory of criminalization. As I indicated, I argued that no one should be
subjected to penal liability in the absence of her desert.® Again, what constitutes
desert is extraordinarily contentious. To my knowledge, however, virtually
no one (except perhaps those who reject the existence of desert altogether)
openly argues that criminal liability is justifiably imposed on persons in the
absence of their desert, that is, on persons who do not deserve it. This latter
position, it seems to me, would be extraordinary. Only in the most catastrophic
circumstances should we entertain the possibility that criminal liability should
be imposed on those who do not deserve it.

Desert is a significant constraint independent of the others because penal
liability requires not only that a person commits an offense, but also that she
does so while lacking a defense. If a theory of criminalization allowed penal
liability to be imposed on those who do not deserve it because they ought to
have a substantive defense that justifies or excuses their conduct, the theory
would be deficient in failing to serve its most important (but not its only)
function. What is this “most important” function? Why should those of us
who care about the real world (in addition to philosophical argumentation)
be anxious to identify the correct theory of criminalization? The single best
answer, [ continue to believe, is that an incorrect theory will inevitably produce
overcriminalization and undercriminalization. That is, some conduct that
should not incur penal liability will be subject to it, and some conduct that
should incur penal liability will not be subject to it. Undercriminalization
may well be a larger problem than I appreciated at the time I wrote my book.’
But even if the problem of undercriminalization is real, surely the problem
of overcriminalization is far more worrisome. Imposing criminal liability on
those who do not satisfy the constraints in our best theory of criminalization
is a worse evil than not imposing criminal liability on those who do. Again, I
do not take myself to be saying anything here that is unorthodox. Those who
accept the presumption of innocence have always contended that false positives
are more worrisome than false negatives in criminal justice.'

8. For a discussion of the concept of desert, see Jeffrie G. Murphy, “Retribution,” in Volume
4 of the present Report.
9. See Andrew Ashworth & Lucia Zedner, Preventive Orders: A Problem of Undercriminalization?,

in THE BOUNDARIES OF THE CRIMINAL Law 59 (R.A. Duff et al. eds., 2010).
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And why should we worry about overcriminalization? Once again, there
are several different reasons. One of these stands out. We should worry about
overcriminalization mostly because it is bound to produce overpunishment.
Here is why. When a new criminal statute is enacted, legal officials gain powers
they previously lacked. Police have the power to arrest, prosecutors have the
power to press charges, and judges have the power to sentence. Of course, there
is no logical necessity that these powers will ever be exercised. But it is nearly
inevitable that these newly created powers will be exercised on some occasions.
After all, outlawing conduct does not prevent it. Some persons will persist
in the banned behavior, whatever the law may say. It is almost certain that at
least some of the people who break a specific law will be arrested, prosecuted,
and sentenced. If the statute for which they are punished is an illegitimate use
of the penal sanction because it violates the constraints that are included in
our best theory of criminalization, these punishments will be unjust. Thus
overcriminalization inevitably produces injustice: punishments that cannot be
justified. If the state cannot justifiably punish any of the persons who breach a
given penal statute, that statute should not have been enacted in the first place.

Overcriminalization produces overpunishment, and that is its principal
vice. More and more commentators from all political ideologies have come to
appreciate what knowledgeable students of criminal justice have realized for
some time: We in the United States punish too many people with too much
severity."' Today, this phenomenon is increasingly characterized as an epidemic
of mass incarceration.'? One of many possible ways to retard mass incarceration
is to reduce overpunishment, and one way to reduce overpunishment is to
reduce overcriminalization. Of course, there are many other ways to combat
this epidemic; some may be more fruitful than developing a theory of
criminalization and each should be evaluated on its own merits. But identifying
and implementing the correct theory of criminalization would represent major
progress toward reaching this objective—an objective that many contemporary
commentators agree to be of crucial significance.

Given the foregoing, I admit to having been surprised and disappointed
about the extent to which commentators accept or reject given constraints
because of their political leanings. Several examples of this phenomenon
could be cited. In combination, they have helped to erode my confidence
about the depth of the social consensus to reduce mass incarceration. In many
respects, the movement to do so is reminiscent of pleas to reduce the federal

11.  See, e.g, Erik Luna, “Mandatory Minimums,” in Volume 4 of the present Report.
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deficit. In the abstract, citizens increasingly believe that sentences throughout
the United States are excessive or that government spending is too high. But
opinions change quickly when respondents are asked about punishments
for specific kinds of crime or about what exact government programs they
would cut. With hindsight, I gather I was naive to suppose that I had reached a
level of philosophical abstraction on which criminal law and its reform is not
thoroughly politicized.

In particular, quite a few respondents believe that punishments are often
too lenient for sexual offenders.”” For example, a 2016 sexual-assault case at
Stanford University ignited public outrage after the defendant was sentenced
to a “mere” six months in jail. A petition calling for the recall of the sentencing
judge quickly attracted over 240,000 supporters,* and editorials called the
sentence a “slap on the wrist” and a “setback for the movement to take campus
rape seriously.””® Given the supposed prevalence of sexual offenses, increases in
the severity of punishments would almost certainly cause levels of incarceration
to rise rather than to fall. Those who believe sexual misconduct is a paradigm
instance of undercriminalization are unlikely to succeed in retarding the
phenomenon of mass incarceration.'®

I admit that no one has a good theory of what might be called cardinal
proportionality: how severely given kinds of conduct should be punished.
Even when theorists agree that, all other things being equal, the severity of
the sentence should be a function of the seriousness of the crime, and the
seriousness of the crime is a function of its wrongfulness, harmfulness, and
the culpability of the perpetrator, such abstract considerations provide almost
no guidance for particular questions about the sentences to impose. How these
factors should be balanced in specific cases, or what considerations must be
held constant to satisfy the ceteris paribus clause, are hotly contested. No one
ever said that just sentences would be easy to identify.
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What kind of topic is ripe for scrutiny from the perspective of a theory of
criminalization? Although my own work mostly examines the justifiability of
drug crimes, statutes prohibiting the electronic possession of child pornography
are also good candidates."” Perhaps these laws can survive this scrutiny and
perhaps they cannot. But I hope we will not fudge the results of this analysis
because we hold political views that give us a stake in the outcome. If we have
confidence in our principles, we should be willing to allow the arguments to
take us where they may.

In what follows, however, I will move away from the substantive content of
penal statutes and focus instead on an example of politicization that involves
resistance to a principled proposal to expand the scope of a defense we currently
recognize under very limited circumstances. My shift from offenses to defenses
should not be resisted. After all, a reduction in the scale of punishment can
be accomplished just as effectively by enlarging defenses as by contracting
offenses. The particular defense on which I will focus is that of ignorance (or
mistake) of law. In my judgment, the unwillingness to enlarge this defense
produces overcriminalization because it imposes penal liability on those who
do not deserve it. I select this particular example from a number of possibilities
for a simple reason. Except perhaps for a radical reform of our punitive drug
policies, an expansion in the availability of the defense of ignorance of law has
the potential to make a non-trivial dent in overpunishment—the phenomenon
that makes us concerned about overcriminalization in the first place. In this
case, as elsewhere, I think we should accept the constraints in my theory and be
willing to accept whatever political implications they turn out to have.

II. IGNORANCE OF LAW

I have long believed that the reluctance to recognize a greatly expanded
(complete or partial) defense of ignorance of law throughout the Anglo-
American world is normatively indefensible."® I will not describe existing
doctrine in much detail; I assume most everyone is familiar with the general
adage that ignorance of law is no defense as well as with the handful of
important exceptions to this adage that most jurisdictions recognize.

Let me simply state my general position in theoretical terms I believe are
roughly accurate, neglecting nuance and qualification. Most commentators are
critical of strictliability in the criminal law, insisting that some level of culpability
or mens rea should attach to every material element in penal statutes. I regard
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culpability or mens rea as a requirement designed to ensure that defendants
are blameworthy for their criminal acts; punishment in the absence of blame
is almost always unjust. The culpability or mens rea provisions in penal codes
guard against imposing criminal liability on persons who are mistaken about
what they have done. As a default, a defendant is not guilty unless he is at
least reckless, consciously disregarding a substantial and unjustifiable risk his
conduct is criminal. But existing mens rea provisions almost solely protect
persons who make mistakes of fact. As a result, a defendant who makes a mistake
of law can have all of the culpability needed for conviction. A defendant can
be reckless, for example, even though he is not aware of the substantial and
unjustifiable risk that his conduct violates a law. Thus our existing doctrines
that deny a defense of ignorance of law impose a kind of strict liability."”

The outstanding question, I believe, is why the mens rea, blameworthiness,
or desert generally needed in order to impose criminal liability and punishment,
does not extend to defendants who make mistakes of law as much as to
defendants who make mistakes of fact. I believe that it should. Unfortunately, I
cannot mount much of an argument for this belief. Let me simply offer one piece
of evidence that most of us—especially those of us whose so-called intuitions
have not been corrupted by a lifetime of immersion in legal practice—regard
ignorance of law as a more robust excuse than current black-letter doctrine
allows. At some time or another in our lives, each of us has violated a legal rule
of which we were unaware. How did we react on these occasions, and how did
we anticipate that others should react to us?

Consider the following example. After returning from abroad, I recently
observed a stranger talking on a mobile phone in an area in which such
conversations are expressly prohibited by Homeland Security—and where
four prominently displayed signs warn travelers of the regulation. It is easy
to predict how the offender reacted when an authority confronted him. He
did not reply, “I have nothing to say on my own behalf; ignorance of law is no
defense.” Instead, he responded apologetically, “I am sorry; I did not know I
was not allowed to use my phone here.” I make two observations if I am correct
to assume that this latter reply is nearly universal and the former is unusual or
non-existent. First, the offender must have believed he was entitled to leniency
if his plea were accepted as true. He would not have responded, for example,
“my father has a lot of money” or “rules are made to be broken.” These latter
retorts, I am sure he would realize, would get him nowhere. Second and just
as importantly, the plea of ignorance is often accepted as a wholly or partially
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valid defense by the authority who confronts him. One would be astonished to
learn that this person did not actually receive some degree of leniency relative
to an offender who knew mobile phones were prohibited and hoped he would
not be detected. If the intuition that ignorance of law is no excuse were as
entrenched as many commentators allege, we would be puzzled by the fact
that ordinary persons plead it so frequently and authorities accept it so readily.
But these familiar facts are not puzzling. A perspective on the culpability or
blameworthiness of legally ignorant defendants must explain rather than
neglect these truisms.

My claim that ignorance of a rule reduces or eliminates blameworthiness
is indifferent to whether the rule in question is legal or moral. I hold there
to be a strong presumption that our theory of penal liability should mirror
our theory of moral responsibility. In morality, I believe most of us allow
ignorance that one is acting wrongfully to at least mitigate our blame. This
claim is comparative; the relevant kind of case in which to test this judgment
compares two people who breach the same moral or legal rule and differ only
in that the former but not the latter is aware her conduct is wrongful. The
question to be answered, then, is whether each is equally deserving of blame
for her immoral or illegal act. In my judgment, the answer is almost always
that their blameworthiness differs substantially. If the extent of punishment
should generally reflect blameworthiness, as I also believe to be the case, then
those who are ignorant that their conduct breaches the rule in question should
be punished less severely than those who understand perfectly that their act is
immoral and/or criminal.

One kind of case that has attracted considerable attention from moral and
legal philosophers is that of ancient slave owners. For example, Hittites who
lived 30 centuries ago apparently had no moral qualms about enslaving captives
caught in battle.?* Let me stipulate what I also believe to be obvious: Slavery is an
unjust institution and owning slaves is wrongful. How should we assess the moral
blameworthiness of persons who own slaves today, knowing the institution to be
unjust, relative to that of ancient Hittites, whose conduct is otherwise relevantly
similar??' Reasonable minds can and do disagree, but I hold the blameworthiness
of slave owners who know better to be greater than that of ancient slave owners
who were morally ignorant. To support this judgment, we would need to move
beyond simple intuitions, which may well conflict or be unclear, and invoke
a general theory of the conditions that render persons blameworthy for their

20. For recent commentary, see Alexander A. Guerrero, Deliberation, Responsibility, and
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wrongful conduct. Although I happen to have such a general theory, further
defense of my thesis that ignorance of a moral or legal rule should partly or
wholly excuse would take us too far afield. I hope only to have suggested that the
case for excuse is powerful and hardly outside the philosophical mainstream. The
plausibility of this thesis is far greater than that of the extreme polar positions
about justified criminalization with which I began.

My thesis about the excusing significance of ignorance of law should be
assessed on its own merits. It should not be rejected because the critic invokes
a political ideology to find its real-world implications to be distasteful. But
this is exactly the reception to which pleas to expand the excusing significance
of ignorance of law have tended to receive in our climate of polarization and
paralysis. My own thoughts on this matter are not much evidence for or against
such a reception. For better or worse, legal philosophers rarely influence the
real world; we mostly engage one another. But concrete ideas to enlarge the
excusing significance of ignorance of law have stalled in bills pending before
Congress. For example, the Criminal Code Improvement Act of 2015 provides,
among other things, that “if the offense consists of conduct that a reasonable
person in the same or similar circumstances would not know, or would not have
reason to believe, was unlawful, the Government must prove that the defendant
knew, or had reason to believe, the conduct was unlawful.”** To oversimplify a
bit, this statute would disallow criminal liability to be imposed on persons who
make mistakes of law unless a reasonable person in their circumstances would
not have made that mistake.

This Act seems destined to languish before a polarized Congress. Somewhat
surprisingly, opposing commentary has come from politicians with whom
liberal legal philosophers typically agree. Sen. Elizabeth Warren, for example,
called the bill “shameful” because it would make it harder to convict persons
who commit corporate crimes.”® “All of a sudden, some Republicans are
threatening to block a reform unless Congress includes a so-called mens rea
amendment to make it much harder for the government to prosecute hundreds
of corporate crimes,” she declared from the Senate floor.** “That is shameful
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Perhaps Warren is correct that we tend to be too lenient with corporate
offenders. Each year, however, corporations pay billions of dollars to plaintiffs
in civil penalties as well as to governments pursuant to deferred prosecution
agreements.”® We cannot expect to make a dent in retarding the problem of mass
incarceration if we continue to believe that nothing less than prison represents a
real punishment for wrongdoers that stigmatizes them sufficiently.”” Even more
importantly, however, is that Warren’s retort does not begin to address the Bill
on its merits. I trust Warren would not purport to solve the problem of under-
punitiveness by endorsing a proposal to imprison corporate criminals who
do not deserve it. She owes us a principled argument as to why anyone whose
mistake of law is not even negligent deserves criminal liability and punishment.

Conversely, commentary in support of the Act has come from politicians
with whom legal philosophers rarely agree. Some even agree that the defense
should be conceptualized as a denial of mens rea. According to Orrin Hatch,
member and former chairman of the Senate Judiciary Committee, “without
adequate mens rea protections—that is, without the requirement that a
person know his conduct was wrong, or unlawful—everyday citizens can be
held criminally liable for conduct that no reasonable person would know was
wrong. This is not only unfair; it is immoral.”*® Hatch’s suggestion is potentially
radical. It departs from textbook orthodoxy in construing the scope of mens
rea to encompass not only knowledge of the relevant facts but also knowledge
of the applicable law. To be sure, Hatch may be right or he may be wrong. But
at least he offers a sketch of an argument of principle that should be confronted
on its own merits. If Hatch is mistaken and it is fair to convict a person when
no reasonable person would know her conduct to be wrong, we must be able
to say why. I, for one, am unable to do so. In fact, I would go further and
regard ignorance of law to be wholly or partly excusing even when the mistake
is negligent. Penal liability for negligence is and ought to be unusual, if it is
justifiable at all. In any event, it seems to me that whoever turns out to benefit
from the foregoing Act should be excused for the simple reason that they do
not deserve criminal liability and punishment.

Public commentary about this proposal tended not to address the argument
of principle Hatch sketched. A subsequent editorial in The New York Times

26. See BRANDON L. GARRETT, Too BIG TO JAIL (2014).

27.  Dan Kahan calls this the problem of “punishment incommensuarability.” See Dan Kahan,
Punishment Incommensurability, | Burr. CRiM. L. Rev. 691 (1998).

28. Press Release, Orrin Hatch, Hatch: It’s Time for Criminal Justice, Mens Rea Reform (Sept.
15, 2015), http://www.hatch.senate.gov/public/index.cfm/2015/9/hatch-it-s-time-for-criminal-
justice-mens-rea-reform.



36 Reforming Criminal Justice

criticized pending legislation it said “would require prosecutors to prove that
a defendant ‘knew, or had reason to believe, the conduct was unlawful.”?
This proposal was alleged to be objectionable on the ground that it would
“indiscriminately” require the “government to prove ‘mens rea’ or intent on
the part of the defendant.”*® It concluded: “Ignorance of the law is generally
not an excuse for breaking it, and it certainly should not be turned into an
excuse when the action inflicts serious harm to large numbers of people or to
the environment.”** The editorial did not address the issue of whether or why
it would be fair to excuse defendants who are ignorant of law when they do not
inflict serious harm to large numbers of people or to the environment. As far
as I can see, an argument about whether and to what extent legally ignorant
defendants are blameworthy is not sensitive to the severity or the type of harm
a defendant causes.”

My point is that we should not favor or oppose proposals to allow ignorance
of law as an excuse by speculating about what class of penal wrongdoers
would be most likely to benefit from the reform. In my judgment, white-
collar environmental polluters who know they are violating the law are more
blameworthy than white-collar environmental polluters who do not know they
are violating the law. Similarly, disadvantaged minority drug offenders who
do not know they are violating the law are less culpable than disadvantaged
minority drug dealers who do know they are violating the law. The latter, of
course, are far more likely to be the kind of defendants who attract sympathy.
Nonetheless, I hold ignorance to be partly or wholly excusing, regardless of
the content of the law about which the mistake is made—and regardless of the
socioeconomic class of the person who makes it.

Would a relaxation of the general rule that ignorance of law is no excuse
make a significant dent in the problem of over-punishment? It is hard to say in
the absence of better empirical data about the extent to which the law is known
by persons who commit criminal acts. But my own suspicion is that the change
would be neither momentous nor trivial. As I have indicated, however, apart
from a radical alteration in our punitive drug policy—which I happen to have
publicly championed for decades—it is hard to think of a single principled
reform of the substantive criminal law that is likely to have a greater impact.*

29. Editorial, Don’t Change the Legal Rule on Intent, N.Y. Times (Dec. 6, 2015), https://www.
nytimes.com/2015/12/06/opinion/sunday/dont-change-the-legal-rule-on-intent.html.

30. Id.

3. Id

32.  Some philosophers disagree. See my discussion of so-called quality of will theories of
blameworthiness in Husak, IGNORANCE OF Law, supra note 18.

33.  See DouGLas Husak: DRUGS AND RiGHTS (1992).
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Still, we sometimes must be willing to settle for changes that turn out to be
incremental. If we really hope to make a dent in mass incarceration by reserving
criminal liability for those who deserve it, the foregoing proposal is a sensible
part of a solution.

Moreover, consider the long-term effects my proposal would be expected to
cause. How would we predict legislators would respond to an expansion of a
defense of ignorance of law? To answer this question, we must ask why sane adult
defendants make mistakes of law. Under what material conditions is ignorance
of illegality likely to be prevalent? I agree with Hatch that a main source of the
problem s overcriminalization. He writes, “for too long, Congress has criminalized
too much conduct and enacted overbroad statutes that sweep far beyond the evils
they’re designed to avoid.”** Prohibiting conduct that not even reasonable people
would know to be criminal is a terrible idea. These crimes should probably be
repealed, and new statutes with the same flaw should not be enacted—regardless
of whether they are likely to be used against white-collar or blue-collar offenders.
I am now resigned to the reality that proposed reforms of the criminal law will
continue to be politicized in the foreseeable future. Nonetheless, I encourage
policymakers to resist politicization and to evaluate reforms on grounds of
principle. If we truly aspire to resist overcriminalization and overpunishment,
we should care more about what defendants deserve and less about what class of
offenders is most likely to benefit from the changes proposed.

RECOMMENDATIONS

1.  Specifically, I recommend that the defense of ignorance of law should
be expanded along the lines proposed in either the House or Senate bills
on mens rea reform.” The penal sanction should be reserved for persons
who deserve to be punished, and those who violate criminal laws of which
they are unaware deserve complete exculpation or at least mitigation in
the severity of their sentence.

2. More generally, the extreme partisanship that divides our country
ideologically should not be brought to bear when assessing principled
proposals to further the urgent goal of reducing the size and scale of
the substantive criminal law. Obviously, legal philosophers might well
be mistaken in their efforts to identify the principles that should be

34, Press Release, supra note 28.
35.  See Criminal Code Improvement Act of 2015, H.R. 4002, 114th Cong. § 11(2) (2015);
Mens Rea Reform Act of 2015, S. 2298, 114th Cong. § 2 (2015).
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applied to limit the criminal sanction. But if a given defendant does not
deserve to be punished, he should not bear the hardship and stigma of
a criminal conviction regardless of whether he wears a white or a blue
collar. Arguments to reduce the penal sanction should be assessed on their
own merits.

Even more generally, further efforts should be undertaken to identify
principled bases to check the tendency to punish too much and to
punish too many. These efforts might consist in either a repeal of penal
statutes or an enlargement of defenses for violations of the statutes that
should be retained.



Overfederalization
Stephen F. Smith’

Since the 1960s, Congress has steadily expanded the crime-
fighting reach of the federal government. Unfortunately, the
constant drumbeat to “federalize” criminal law by passing
more federal statutes, ratcheting up already severe federal
punishments, and expanding the federal prison population has
accomplished precious little in terms of public safety. The failed
drug war proves as much. Worst still, the virtually limitless
and unchecked charging authority of federal prosecutors
undermines the effectiveness of American criminal justice.
Instead of complementing state efforts by focusing on areas of
federal comparative advantage, federal prosecutors waste scarce
resources “playing district attorney”—that is to say, pursing the
same kinds of crimes that state prosecutors do. The result is a
federal prison population that is bursting at the seams, and a
national drug problem that has never been worse. The solution
is for Congress to undertake a major overhaul of federal criminal
law. The number and scope of federal criminal statutes should
be drastically reduced, and the definition of federal crimes
tightened and modernized, to limit federal enforcement to
offenses that are of peculiar concern to the federal government
and offenses that defy adequate response within the state system.
Sentencing policies that generate unusually severe punishment
in federal court, such as harsh statutory mandatory minimums
for drug and monviolent weapons offenses, and overbroad
asset forfeiture laws, should be repealed or at least reformed to
eliminate incentives for prosecutors to pursue garden-variety
criminal matters in federal court. In this context, as in many
others, “less is more”: a streamlined federal criminal code
limited to the nation’s worst offenses, which reserves major
penalties for major crimes, will better protect the public than
our costly and ineffective current system of overfederalization.

* Professor of Law, University of Notre Dame. Special thanks to Sara Sun Beale for

characteristically helpful and insightful comments and suggestions.
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INTRODUCTION

Since the 1960s, the federal government has played a far more expansive
role in criminal law enforcement by virtue both of the large and ever-growing
number of federal criminal statutes and less restraint by federal prosecutors.
As a result of this “federalization” of criminal law, “the distinction between
Federal and State law is effectively dead, at least as a matter of substantive
law.”! Consequently, for all but the most trivial of crimes, a determined federal
prosecutor today could prosecute if he wished—and, increasingly, federal
prosecutors are bringing more garden-variety criminal cases in federal court.

In addition to the usual problems associated with overcriminalization,?
federalization raises serious problems of its own. That is to say, even if state
criminal codes have been appropriately expanded, the enlarged scope of federal
criminal jurisdiction remains troubling, particularly given the unusual severity
of federal punishments. There is indeed a vital federal role in criminal law, but
not to duplicate the efforts of state enforcers. In areas of overlapping authority,
federal enforcement must be limited to crimes that cannot adequately be
addressed by states. This simply will not happen without federal sentencing
reform, a better defined federal criminal code, and more nationally uniform
federal enforcement.

I. THE FEDERALIZATION OF CRIMINAL LAW

A. THE EXPLOSIVE GROWTH OF FEDERAL CRIMINAL LAW

From the founding of the country until the Civil War, federal criminal law
enforcement was constrained by two bedrock constitutional principles. The
first principle was that, unlike the states, the federal government lacked the
“police power,” understood as the power to protect the health, welfare, and
morals of citizens against the predation of criminals. The second constitutional
principle, closely related to the first, was that the federal government had no
inherent power but only limited, enumerated powers.’

1. Daniel C. Richman, The Changing Boundaries Between Federal and Local Law Enforcement,
in BounNDARY CHANGES IN CRIMINAL JUSTICE ORGANIZATIONS 81, 90-91 (2000) (emphasis
omitted).

2. See generally Douglas Husak, “Overcriminalization,” in the present Volume.

3. See U.S. Const. amend. X (stating that all powers “not delegated to the United States by
the Constitution, nor prohibited by it to the States, are reserved to the States respectively, or to
the people”).
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Together, these constitutional principles left the federal government only a
limited role in criminal law. Federal enforcers “confined [their] prosecution to
less than a score of offenses,”* offenses involving criminal activity that either
occurred outside of state jurisdiction or uniquely threatened the operations,
property, or personnel of the federal government. All other matters were for

state-court enforcement.

Those days, of course, are long gone. With Congress having cast off the
shackles of federalism and self-restraint in recent generations, it comes as no
surprise that the loose collection of statutes known as “federal criminal law” is
sprawling and virtually limitless in its reach into the domain of state criminal
law. It is, however, surprising just how large, sprawling, and inaccessible the
resulting collection of statutes (which, strictly speaking, is not properly referred
to as a “code” at all)® has become after more than a century of statute-by-statute
accumulation.

It is surprising but true that no one—not the Department of Justice, scholars
in the field, nor blue-ribbon task forces that spent years studying the subject—
has even arough idea of how many federal criminal laws there are. The American
Bar Association’s Task Force on Federalization, for instance, abandoned its own
years-long counting effort as futile given how “large ... the present body of
federal criminal law [is].”® Even defenders of the federalization of criminal law
concede that its scope is “potentially infinite”: “Current federal criminal law is
set forth in forty-eight titles of the United States Code, encompassing roughly
27,000 pages of printed text, as interpreted in judicial opinions found in over

2,800 volumes, containing approximately 4,000,000 printed pages.”

4, ABA Task FORCE ON FEDERALIZATION OF CRIMINAL LaAw, THE FEDERALIZATION OF
CRIMINAL Law 5 (1998) [hereinafter FEDERALIZATION TAsk FORCE REPORT].
5. As a leading authority on white-collar crime put it: “Any discussion of federal penal law

must begin with an important caveat: There actually is no federal criminal ‘code’ worthy of
the name. A criminal code is defined as ‘a systematic collection, compendium, or revision of
laws. What the federal government has is a haphazard grab-bag of statutes accumulated over
200 years, rather than a comprehensive, thoughtful, and internally consistent system of criminal
law.” Julie R. O’Sullivan, The Federal Criminal “Code” is a Disgrace: Obstruction Statutes as a Case
Study, 96 J. Crim. L. & CRIMINOLOGY 643, 643 (2006) (footnote omitted).

6. FepErALIZATION Task FORCE REPORT, supra note 4, at 9.

7. Susan R. Klein & Ingrid B. Grobey, Debunking Claims of Over-Federalization of Criminal
Law, 62 Emory L.J. 1, 15 (2012). The potential scope of federal criminal liability is broader still
given that many crimes are defined in vague terms and contain inadequate mens rea requirements,
which allow prosecutors even greater power to charge and convict. See generally Stephen E. Smith,
Overcoming Overcriminalization, 102 J. Crim. L. & CRIMINOLOGY 537, 565-74 (2012).
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Several factors combine with the sheer number of federal criminal laws to
make it exceedingly difficult to determine how many actually exist. Federal
criminal statutes are not contained in any one volume of the U.S. Code (not
even the one volume, Title 18, specifically entitled “Crimes and Criminal
Procedure”) but rather scattered throughout almost 50 different volumes,
without useful indexing and cross-references. In addition to being difficult
to find, federal criminal statutes are often quite complex and multifaceted
in structure, with a single provision creating multiple separately enforceable
criminal prohibitions.?

The difficulty of the Herculean (or, more accurately, Sisyphean) effort to
count the number of federal criminal laws is further compounded by the fact that
many regulations issued by federal agencies can result in criminal punishment.
Given that many administrative regulations are criminally enforceable, a count
of the number of federal criminal statutes alone cannot adequately convey the
true scope of available punishment; criminally enforceable agency rules and
regulations must also be taken into account. Efforts to do so put the number
of federal criminal prohibitions at anywhere from 10,000, on the low side, to a
staggering 300,000.°

The daunting size and utter chaos in federal criminal law resulted principally
from the fact that new criminal laws are enacted by Congress at a break-neck
pace, year after year. On average, Congress created 56 new crimes every year
from 2000 to 2008." Significantly, Congress enacted new criminal laws at

8. See FEDERALIZATION Task FORCE REPORT, supra note 4, at 9-10. As an example of how
complexity bedevils efforts to count the number of federal criminal statutes, consider the
Racketeer-Influenced and Corrupt Organizations Act (“RICO”), 18 U.S.C. § 1961 et seq. RICO
could be counted as just one criminal law because only one provision in it (section 1963) imposes
criminal penalties. On closer inspection, however, the head count is not nearly so simple. Section
1963 authorizes punishment but does not define the RICO offense. The offense is defined in
four different provisions of section 1962, contained in lettered subsections (a)—(d), and each
of those subsections provides separate bases for conviction. This might make four rather than
one the proper count for RICO. Nevertheless, even four might understate the true number
of RICO crimes. Sections 1962(a)—(c) each provide two or more different ways of violating
each subsection. Section 1962(c), for example, makes it a crime for a person employed by, or
associated with, a RICO enterprise to “conduct” its affairs through a pattern of racketeering
activity or to “participate ... in the conduct of” the enterprise’s affairs through such a pattern.
Combined with the conspiracy provision of section 1962(d) (which makes it a separate offense
to conspire to violate subsections (a)—(c)), then, section 1962 (c) might be viewed as creating four
different crimes: (1) conducting; (2) participation; (3) conspiring to conduct; and (4) conspiring
to participate. So viewed, there are at least twelve separate RICO crimes.

9. O’Sullivan, supra note 5, at 649.

10. See JoHN S. BAKER, JR., HERITAGE FOUND., REVISITING THE EXPLOSIVE GROWTH OF
FeDERAL CRIMES 5 (2008) (estimating the number of federal criminal offenses at “over 4,0007).
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roughly the same rate during this period as it did during the two prior decades"!
even though 2000 to 2008 was a period of uncommonly low crime rates.'? The
rate at which Congress has added new criminal prohibitions in recent decades
is so high that, according to the ABA’s Federalization Task Force, “[m]ore than
40% of the federal criminal provisions enacted since the Civil War have been
enacted since 1970.”"

To be sure, federal prosecutors have not enforced these laws anywhere near
the frequency they could under current law. Now, as in the prior era when
federal criminal law was much smaller in scope and used mainly to protect
direct federal interests, the vast majority of enforcement activity continues
to take place in state courts nationwide. Indeed, it is fair to say the federal
government’s share of the nation’s total criminal litigation is vanishingly small."*
Nevertheless, it would be a mistake to conclude that the steady expansion in the
size and scope of federal criminal law has been inconsequential.

Focusing on aggregate numbers of prosecutions alone unduly minimizes the
role of the federal government in certain areas. For example, judging from the
small number of criminal prosecutions brought annually against corporations
in federal court, one might think articles of incorporation serve as “get out of jail
for free” cards for corporations. That conclusion, however, would be mistaken.

1.  Id

12.  According to one recent account: “In the mid-1990s, crime rates plummeted all across
America (in cities, suburbs, exurbs, and rural areas), across all demographic groups (rich and
poor, black and white, young and old), and were seen in every crime category. By 2007, the
latest year for which systematic data are available, rape, robbery, homicide, burglary, larceny,
and motor vehicle theft were all down nearly 40 percent from the peak of the U.S. crime wave
in 1991 Vanessa Barker, Explaining the Great American Crime Decline: A Review of Blumstein
and Wallman, Goldberger and Rosenfeld, and Zimring, 35 LEGaL & Soc. INQUIRY 489, 490 (2010)
(citations omitted). The 1990s crime drop “lasted over sixteen years,” and was so steep that in
2000 “homicide rates reached levels last reported in the mid-1960s Id.

13.  FeDERALIZATION TAsk FORCE REPORT, supra note 4, at 7 (emphasis omitted). Congress may be
the prime culprit, but the federal courts share responsibility for the extreme breadth and severity
of federal criminal law. As I have argued in separate work: “Far from being innocent bystanders
in the federalization of crime, federal judges have been all too willing to construe federal crimes
expansively, without regard to the often dramatic effects expansive interpretations will have on
the punishment federal defendants face.... The inevitable result of how courts approach their
interpretive tasks is a broader and more punitive federal code.” Stephen F. Smith, Proportionality
and Federalization, 91 VA. L. Rev. 879, 884 (2005).

14.  See Klein & Grobey, supra note 7, at 18 (reporting that “from 1994-2006, federal court
felony convictions comprised 5% to 6% of all felony convictions in the country annually”).
The federal share would be considerably smaller if state misdemeanor prosecutions were taken
into account. See generally Nar’L AssN OF CRIMINAL DEF. LawYERs, MINOR CRIMES, MASSIVE
Waste: THE TERRIBLE TOLL OF AMERICA’S BROKEN MIisDEMEANOR Courts 11 (2009) (finding
that there were more than 10 million state misdemeanor prosecutions in 2006 alone).
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Of course, the federal government rarely indicts corporations, due no doubt
in part to the potentially serious collateral consequences for innocent corporate
stakeholders.”” Even so, the Department of Justice has nonetheless played an
aggressive (and, some would say, overzealous) role since the collapse of Enron
in the area of corporate crime by using the threat of prosecution to compel
corporations to pay billions of dollars in penalties and change their corporate
structures to ensure greater future legal compliance.'® The fact that the Justice
Department relies principally on negotiated means, as opposed to actual
prosecution, hardly means the government does little to hold corporations
accountable for their crimes.

Even looking solely at actual criminal prosecutions, however, it is clear
that the federal government does indeed play a significant enforcement role
in certain areas. In 2006, almost one in five felony firearms offenses was
prosecuted in federal court.” Roughly 10% of the nation’s prosecutions for
drug-trafficking and white-collar offenses also took place in federal court.'
Two of the areas of most frequent federal enforcement activity (firearms and
drug offenses) involve statutes passed in the 1960s and 1970s—the Omnibus
Crime Control and Safe Streets Act of 1968," and the Comprehensive Drug
Abuse Prevention and Control Act of 1970*—not laws of more ancient origin.
This fact refutes any suggestion that the dizzying array of new statutes enacted
in recent decades are enforced so rarely as to be of little or no consequence in
debates over federalization.

15. See U.S. Dep’r. OF JUSTICE, UNITED STATES ATTORNEYS MANUAL § 9-28.1100(B)
(recognizing that prosecution of corporations may “seriously harm(] innocent third parties who
played no role in the criminal conduct”).

16.  Theresultsof thisenforcementstrategy havebeen dramatic. Asarecent Manhattan Institute
report notes, such arrangements are so “commonplace” that they “might be characterized as a
‘shadow regulatory state’ over business.” Isaac GORODETSKI & JaMES R. COPLAND, MANHATTAN
Inst., THE SHADOW LENGTHENS: THE CONTINUING THREAT OF REGULATION BY PROSECUTION
at i (2014). Since 2014, federal prosecutors have reached approximately 300 deferred or non-
prosecution agreements with major corporations, including ten Fortune 100 companies. Id. The
almost 70 agreements reached during 2014-16 alone netted the government roughly $12 billion
in fines and penalties. Id. See generally Sara Sun Beale, The Development and Evolution of the U.S.
Law of Corporate Criminal Liability and the Yates Memo, 46 STETsON L. Rev. 41 (2016); Brandon
L. Garrett, Structural Reform Prosecution, 93 Va. L. Rev. 853 (2007).

17. Klein & Grobey, supra note 7, at 19.

18.  Id

19.  Pub. L. No. 90-351, 82 Stat. 197 (1968) (codified as amended at 18 U.S.C. §§ 921-28).
20.  Pub.L.No.91-513, 84 Stat. 1236 (1970).



Overfederalization 45

B. EXTREME SEVERITY IN FEDERAL SENTENCES

By virtue of the nearly complete overlap between federal and state criminal
law resulting from the federalization of criminal law, most federal enforcement
activity involves conduct that could be (and is frequently) prosecuted in
state court. If federal criminal laws and sentencing policies mirrored those
available in state court, it would be of limited significance whether offenders
are prosecuted in federal or state court. In fact, however, there are substantial
differences between the two forums, and so it matters greatly whether or not a
prosecution takes place in federal court.

Although other differences exist, the most important difference between
federal and state prosecution, and certainly the most consequential for
offenders and taxpayers alike, is sentencing. Federal sentences are typically
far more severe than state sentences for parallel offenses—which one might
expect, given that, as Congress well knows, its harsh laws will only be applied
against a small subset of available offenders, with the overwhelming majority
being prosecuted in state court. This means that the severity of sentence the
defendant receives for the same crime will vary dramatically if prosecuted in
federal court or left to state authorities.

The sentencing difference is at its starkest in first-degree murder cases. In
almost half the states and the District of Columbia, the death penalty has either
been abolished or is subject to gubernatorial moratorium.?’ In these states,
the maximum punishment for murder is effectively life imprisonment, yet, in
each, a murder prosecution in federal court can result in the death penalty.” In
these states, the decision between state or federal prosecution can literally make
the difference between life and death—as seen most recently in the successful
capital prosecution of the Boston Marathon bomber in U.S. District Court in
Massachusetts, a state that abolished the death penalty more than 30 years ago.*

Harsher federal sentences are also handed down in noncapital cases.
“[S]ome federal laws, most notably those dealing with drug trafficking and
weapons offenses, require imposition of harsh statutory mandatory minimum
sentences which can be as long as or longer than the maximum sentences

21. See States With and Without the Death Penalty, DearH PENALTY INFO.CTR., http://www.
deathpenaltyinfo.org/states-and-without-death-penalty (last visited Apr. 16, 2017).

22. See 18 U.S.C. § 3591. For a discussion of capital punishment, see Carol S. Steiker & Jordan
M. Steiker, “Capital Punishment,” in Volume 4 of the present Report.

23. See Ann O’Neill et al., Boston Marathon Bomber Dzokhar Tsarnaev Sentenced to Death,
CNN (May 17,2015), http://www.cnn.com/2015/05/15/us/boston-bombing-tsarnaev-sentence/.
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permitted under some state laws.”** This is by no means an isolated occurrence
or exceptional situation applicable only to persons who are unusually dangerous
or blameworthy.

As Professor Sara Sun Beale convincingly explains:

The sentences available in a federal prosecution are generally
higher than those available in state court—often ten or even twenty
times higher. For example, in one drug case the recommended
state sentence was eighteen months, while federal law required a
mandatory minimum sentence of ten years, and the applicable
federal sentencing guidelines range was 151 to 188 months for one
defendant and 188 to 235 months for the other. Another defendant
. who received a diversionary state disposition to a thirty-day
inpatient drug rehabilitation program, followed by expungement
of his conviction upon successful completion of the program
and follow-up, was subject to forty-six to fifty-seven months of
imprisonment under the applicable federal guidelines.”

Two main features of federal sentencing policy combine to produce these
comparatively severe results. The first is mandatory minimums, which are
much more prevalent (and much harsher) at the federal level than in most
states.” The second is the rigid sentencing guidelines applicable in federal
prosecutions.”’” By virtue of these distinctive facets of the federal approach to

24.  Steven D. Clymer, Unequal Justice: The Federalization of Criminal Law, 70 S. CAL. L. Rev.
643, 674 (1997) (emphasis added).

25.  Sara Sun Beale, Too Many and Yet Too Few: New Principles to Define the Proper Limits of
Federal Criminal Jurisdiction, 46 HasTINGs L.J. 979, 998-99 (1905) (emphasis added).

26.  AsIhave explained elsewhere: “There are approximately one hundred different provisions
in the federal criminal code imposing mandatory minimum sentences, and a number of these
provisions concern the frequently prosecuted areas of drug and weapons offenses. The impact
of these provisions is far greater than their number would suggest. For example, between 1984
and 1991 alone, ‘nearly 60,000 cases’ were sentenced pursuant to mandatory minimums.” Smith,
supra note 13, at 895. The U.S. Sentencing Commission has long viewed the danger of excessive
punishment as grounds for repealing mandatory minimums. See U.S. SENTENCING COMM'N,
SPECIAL REPORT TO CONGRESS: MANDATORY MINIMUM PENALTIES IN THE FEDERAL CRIMINAL JUSTICE
System (1991). See generally Erik Luna, “Mandatory Minimums,” in Volume 4 of the present
Report.

27.  Of course, the federal guidelines no longer have the force and effect of law after United
States v. Booker, 543 U.S. 264 (2005). Still, the influence of the guidelines has remained stable
in the most frequent areas of federal prosecution (namely, immigration, drugs, and firearms
offenses). See U.S. SENTENCING COMM’N, REPORT ON THE CONTINUING IMPACT OF UNITED STATES V.
BooKER ON FEDERAL SENTENCING 62—66 (2012). See generally Douglas A. Berman, “Sentencing
Guidelines,” in Volume 4 of the present Report.
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sentencing, “[i]t is not unusual for codefendants whose conduct is identical
to receive radically different sentences, depending upon whether they are
prosecuted in state or federal court.”*

II. THE COSTS AND BENEFITS OF FEDERALIZATION

As the discussion so far indicates, the federalization of criminal law has
required enormous and sustained effort on the part of the federal government
over the last couple of generations. Congress has repeatedly passed new criminal
laws and increased the scope of, and penalties for, existing offenses; similarly,
federal prosecutors have substantially increased the number of criminal cases
they bring annually. The increased number of federal criminal prosecutions
has required dramatic increases in annual expenditures for the investigation
and prosecution of federal offenses, not to mention the imprisonment of
significantly more people than existing federal facilities were designed to
accommodate.

Have these considerable expenditures of effort and resources been worth it?
Unfortunately, the answer would seem to be no. Whatever the benefits associated
with the federalization of criminal law, they are slight in relation to their
detrimental impact on the effectiveness of America’s criminal justice system.

A. ILLUSORY BENEFITS

The federalization of criminal law was accomplished in the name of public
safety—the “crime problem,” the argument ran, was simply too large for states
to tackle alone—and so it would be natural to defend federalization on crime-
reduction grounds. After all, for a public perpetually obsessed with violent
crime and illegal drugs, the best possible argument in favor of a robust federal
crime-fighting role would be that federal enforcement meaningfully reduced
violent and drug-related crimes. This case, however, simply cannot be made.

Although rates of violent crime have been surprisingly low in recent
decades,” there is no evidence that law enforcement played a significant role in
that welcome development. After all, Canada experienced an “almost perfectly
matched” crime drop during the same period, even though the major leading

28.  Beale, supra note 25, at 999. It therefore is incorrect to say that critiques of “the severity
of sentencing schemes ... are not directly relevant to the over-federalization debate; rather, they
are criticisms that apply to state and federal drug enforcement schemes alike.” Klein & Grobey,
supra note 7, at 25. The severity of federal sentences, particularly for drug offenses, is a—if not
the—foundational plank in modern criticisms of the federalization of criminal law. See generally
Smith, supra note 13; Beale, supra note 25; Clymer, supra note 24.

29. See Barker, supra note 12.
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potential causes of the crime drop in the United States—“a decade-long
economic boom, an explosive expansion of incarceration, added police—didn’t
happen in Canada® Significantly, “no scholar credits mass imprisonment
with the bulk of the crime decline.”

Moreover, it strains credulity to think federal enforcement efforts were a
significant causal factor in the crime drop given how tiny the federal footprint
in violent crime is. Violent crime—including crimes as serious as terrorism and
murder—accounts for relatively few federal prosecutions annually. In 2011, for
example, less than 5% of offenders prosecuted in federal court were charged
with crimes of violence, broken down as follows: “murder (0.1%), assault (1%),
kidnapping (0.1%), robbery (1%), carjacking (0.1%), and terrorism (0%).”**
Similarly, the percentage of federal inmates incarcerated for crimes of violence
has hovered at or near 7% for the last few years; it has not cracked 10% in the
last 16 years.” In light of such small numbers, it is highly unlikely that federal
prosecution played any substantial role in the recent drop in violent crime.

Furthermore, the so-called “war on drugs” undermines any suggestion that
the greater federal presence has made much of a difference in reducing crime.
Drugs have been theleading area of federal enforcement since President Richard
Nixon declared illegal drug use “Public enemy Number 1” in 1971. Today, the
federal government alone spends $15 billion annually on drug control, and has
spent a total of $1 trillion since 1971.%* Illegal drugs remain the single largest
area of federal criminal enforcement, accounting for approximately one-third

30. FRANKLIN E. ZIMRING, THE GREAT AMERICAN CRIME DECLINE 199-200 (2007).

31. Barker, supra note 12, at 598; see also Todd R. Clear & James Austin, “Mass Incarceration,”
in Volume 4 of the present Report; Daniel S. Nagin, “Deterrence,” in Volume 4 of the present
Report; Shawn D. Bushway, “Incapacitation,” in Volume 4 of the present Report. The most that
can be said, given the available evidence, is that “get tough” enforcement policies, combined with
sustained economic growth and demographic changes, “account[ed] for less than half of the
national crime drop.” See, e.g., ZIMRING, supra note 30, at 46.

32.  Klein & Grobey, supra note 7, at 21-22. The vast majority of today’s federal prosecutions
involve immigration, drug, and fraud offenses, which together account for almost three-quarters
of the annual caseload. See id. at 21.

33. E. ANN CARSON, BUREAU OF JUsTICE StaTISTICS, U.S. DEP’T OF JUSTICE, PRISONERS IN 2013, at 17
tbl.16 (2014). The data here may not tell the full story, insofar as prosecutions for immigration,
weapons possession, or other nonviolent offenses can serve to incapacitate persons who might
otherwise commit violent crimes. The point is that federal enforcers simply do not target violent
crime.

34.  Counr THE Costs, THE WAR ON DRrUGs: WASTING BILLIONS AND UNDERMINING ECONOMIES 3
(2013), http://www.countthecosts.org/sites/default/files/Economics-briefing.pdf.
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(31.8%) of the prosecutions in fiscal 2015.”> Not surprisingly, drug offenders
have occupied 50% to almost 60% of the spaces in federal prisons over the
last decade, showing that the “war on drugs” has been a leading driver of mass
incarceration at the federal level.’®

Despite these enormous efforts at the federal level to eradicate illegal drug
use, few outside observers would contend that the “war on drugs” has been
anything but a monumental failure. According to a RAND Corporation report,
“[t]he overall trend in cocaine and heroin retail prices during most of the past
two decades has been downward (after adjusting for potency),” which “suggests
greater availability of drugs on the street in the United States, not less.”*” As one
would expect, ready access to illegal drugs at cheaper prices—not to mention
a national drug-control strategy that prioritizes punishment over treatment—
has resulted in increased drug use, even among minors.* The “war on drugs,”
in short, is no nearer “victory” than when it was declared.

The failure of the drug war shows the folly of the federalization of criminal
law. For decades, the federal government has devoted enormous resources and
enforcement efforts, and filled federal prisons with traffickers and users of illegal
drugs, yet illegal drug use is rampant, if not worse. If such sustained federal
attention and enormous resources have failed to produce any meaningful
progress toward winning the war on drugs, there is every reason to doubt the

35. GLENN R. Scumrtt & ELizaBetH JoNEs, U.S. SENTENCING COMM’N, OVERVIEW OF FEDERAL
CRrIMINAL CasEks FiscaL YEAR 2015, at 2 (2016) [hereinafter 2015 Overview], http://www.ussc.gov/
sites/default/files/pdf/research-and-publications/research-publications/2016/FY15_Overview_
Federal_Criminal_Cases.pdf.

36. CARSON, supra note 33, at 17 tbl.16. See generally Marc Mauer & Ryan S. KiNg, THE
SENTENCING PROJECT, A 25-YEAR QUAGMIRE: THE WAR ON DRUGS AND ITS IMPACT ON AMERICAN SOCIETY
3-9 (2007) (discussing harsh federal sentencing rules for drug offenders and their impact).

37.  JONATHAN P. CAULKINS, ET AL., RAND DruG PoL’y Res. Ctr., How GOES THE “WAR ON DrUGS”?:
AN AssessMENT OF U.S. DRUG PROBLEMS AND PoLicy 7 (2005).

38.  The 2014 National Survey on Drug Use and Health found that the percentage of
Americans, aged 12 or older, who used an illicit drug in 2014 was higher than in every year
between 2002 and 2013, driven primarily by increased heroin and marijuana use and widespread
opiate abuse. See generally CENTER FOR BEHAVIORAL HEALTH STATISTICS AND QUALITY, KEY SUBSTANCE
Ust AND MENTAL HEALTH INDICATORS IN THE UNITED STATES: RESULTS FROM THE 2015 NATIONAL SURVEY
ON DruG Ust aND HearTH (2016).
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effectiveness of federal enforcement efforts to make a dent in violent crime—
which, despite an abundance of available federal laws,” federal enforcers do
little to prevent.

That said, there is a vital role for federal criminal law to play in protecting
the public against the predation of criminals. To be impactful, federal enforcers
should complement, not duplicate, state enforcement efforts. That is to say, in
areas of overlapping enforcement authority, federal prosecutors should stop
“playing district attorney,” which they do when pursuing the same kinds of
offenses and offenders that state prosecutors and police do. Instead, federal
enforcers should focus on crimes that are not being, or by their nature
cannot be, handled appropriately at the state level, such as terrorism, major
international drug trafficking, corruption, and excessive force by police.” The
“band-aid” solution of new federal criminal laws that will rarely (if ever) be
enforced, or increased enforcement of existing laws at levels too small to make
a meaningful difference, does nothing except allow publicity-seeking federal
officials to take unwarranted credit for being responsive to public-safety needs.

B. SERIOUS PROBLEMS

In addition to offering little discernible public-safety benefit, the
federalization of criminal law has created serious problems that tend to
be overlooked in a field characterized by endless moral condemnation of
criminals and blind faith in the power of criminal punishment to solve even
the most intractable social problems. As a direct result of federalization,

39. See, e.g., 18 U.S.C. § 36 (drug-related murders); id. §§ 245, 249 (hate crimes); id. § 875
(threats); id. § 924(c) (use of firearm during crimes of violence or drug trafficking); id. § 1201
(kidnapping); id. § 1844 (arson); id. § 1951 (robbery, extortion, and violence in furtherance
thereof); id. § 1958 (murder for hire); id. § 1959 (violence in aid of racketeering); id. § 2113
(bank robbery); id. § 2119 (carjacking); id. § 2251 (murder involving sex offenses against
children); id. §$§ 2261, 2261A (domestic violence and stalking).

40.  Organized crime illustrates the positive impact that a wise deployment of federal
resources can have for public safety. Due to the international nature of the mafia and other large-
scale organized criminals, not to mention their penchant to use bribery, extortion, and other
misdeeds to corrupt state and local politicians, judges, and enforcers, the Justice Department
made it a priority in the 1960s to eradicate organized crime. These efforts achieved “enormous
successes” because federal prosecutors “are peculiarly well equipped to combat organized crime.”
John C. Jeffries, Jr. & John Gleeson, The Federalization of Organized Crime: Advantages of Federal
Prosecution, 46 HastINGs L.J. 1095, 1126 (1994-95). See generally Smith, supra note 13, at 911
n.77 (citing sources). The federal government has no such comparative advantage when it comes
to street crime or low-level drug offenses.
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badly needed federal enforcement resources have been (and continue to be)
squandered in areas state authorities can handle effectively on their own. This
serial misallocation of federal enforcement resources has come at the expense
of areas where federal resources could be more effectively deployed.

This “ready-fire-aim!” enforcement approach (“strategy” would be too
strong of a word) is driven by three factors inherent in a “federalized” system
of criminal law. The first is the virtually limitless scope of federal criminal
law, which enables federal prosecutors to pursue all but the most localized
and trivial of crimes. The second factor is the extreme severity and rigidity of
federal penalties. The availability of considerably higher sentences in federal
court gives enforcers (state and federal) incentives to “take federal” cases which
otherwise would receive more appropriate sentences within the state system.
The third factor is uncontrolled prosecutorial discretion allowing individual
prosecutors in regional U.S. Attorneys™ offices nationwide the flexibility to
pursue and decline the cases they wish.*!

Taken together, these features of our federalized system produce a variety
of adverse effects. First, they invite arbitrariness by federal prosecutors in
making their all-important charging decisions. Second (and relatedly), instead
of complementing the crime-fighting efforts of state enforcement officials,
boundless charging authority at the federal level will sometimes be used to
undermine state public-safety efforts. Third, and most obviously, federalization
allows prosecutors to impose negative externalities on the federal judiciary
and prison system in the form of significant increases in federal caseloads and
prisoner volume, increases that simultaneously threaten the quality of justice
meted out in the federal courts and create dangerous conditions in our nation’s
prisons (and, eventually, back on the streets). Thus, in addition to offering an
illusory “upside,” federalization has important “downsides”™ —downsides that
militate in favor of a considerably narrower, better defined federal criminal
code, more defensible sentencing policies, and a more transparent and
coordinated approach to enforcement discretion.

1. Arbitrary prosecutorial discretion

A regime such as ours, in which federal prosecutors have virtually limitless
(and largely uncontrolled) discretion to charge suspects who committed crimes
cognizable under state law, invites arbitrariness. By virtue of the substantial
difference in the severity of sanctions available in federal court as compared

41.  For discussions of prosecutorial discretion, see Ronald F. Wright, “Prosecutor Institutions
and Incentives,” in Volume 3 of the present Report; and John F. Pfaff, “Prosecutorial Guidelines,”
in Volume 3 of the present Report.
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to most state courts,*? the few offenders targeted for federal prosecution will
typically be punished far more severely than their many similarly situated
counterparts in the state system. The incremental punishment convicted federal
offenders receive, over and above the punishment available in state court, is
due entirely to a federal prosecutor’s charging decision, not the severity of the
offender’s crime.

It goes without saying that harsher federal sanctions would be warranted if
the persons selected for federal prosecution were categorically more dangerous
or blameworthy than prisoners sentenced in state court. That, however, is not
the case. Many federal prisoners are no worse than those who committed similar
offenses yet were lucky enough to escape federal prosecution. In fact, the federal
prisoners may well be less culpable than their counterparts in the state system.

Three quick comparisons should make the point. First, the public would
undoubtedly regard violent crimes as the worst offenses, yet the percentage
of offenders in federal prisons for violent offenses is in the single digits and
has been for years.*” By contrast, state prisons are mostly filled with seriously
violent offenders, such as murderers and rapists.* Second, although the public
would regard drug dealing as worse than mere use, 11.5% of 2015 federal drug
prosecutions involved mere possession of controlled substances, without any
intent to distribute.* The percentage of people incarcerated in federal and
state prisons for mere possession is roughly the same—3.7% (federal) versus
3.5% (state)**—a surprising result for those who would like to believe that
only traffickers are prosecuted federally or that federal prosecutors focus more
heavily on trafficking than state prosecutors do.

Third, among drug offenses, those involving “hard drugs” (such as heroin,
cocaine, and methamphetamines) are commonly viewed as more serious
than those involving marijuana, a drug that many Americans believe has
valid medicinal or recreational uses.”” This is because hard drugs, unlike
marijuana, carry grave risks of overdose, addiction, and other seriously adverse
consequences. Nevertheless, of all federal drug prosecutions in 2015, the

42.  See generally Smith, supra note 13, at 893-96.

43.  See supra notes 29-30 and accompanying text.

44. See E. ANN CARSON & ELIZABETH ANDERSON, BUREAU OF JUSTICE StatisTics, U.S. DEP’T OF
JusTICE, PRISONERS IN 2015, at 14 tbl.9 (2016).

45, See 2015 OVERVIEW, supra note 35, at 2.

46. See PRISONERS IN 2015, supra note 44, at 15-16 tbls.13-14.

47.  See Alex Kreit, “Marijuana Legalization,” in the present Volume.
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percentage involving marijuana (24.8%) exceeded the percentage for powder
cocaine and heroin (18.4% and 12.1%, respectively), and almost equaled the
percentage for methamphetamine (25.8%).*

Contrary to popular belief, a surprisingly large number of drug traffickers
convicted in federal court are nonviolent, relatively small-time dealers, not
“drug kingpins” or career criminals. According to U.S. Sentencing Commission
data from fiscal 2015, only 17.2% of federal drug cases involved a weapon of
any kind.* Almost two-thirds of persons convicted of marijuana offenses
(59.5%) had the lowest criminal history possible under the Sentencing
Guidelines (Category 1).** Additionally, 16.7% of defendants convicted of
drug trafficking were sentenced below the applicable guidelines range, based
on a judicial finding that they played only a “minor or minimal” role in the
drug offense.” Finally, of the roughly 22% of federal defendants convicted of
offenses carrying statutory mandatory minimum sentences, 18.8% were drug
offenders with such strong grounds for leniency that they qualified for reduced
sentences under the “safety valve” statute,” a figure that had been as high as
39.4% as recently as 2010.>

48. See 2015 OVERVIEW, supra note 35, at 2 fig.2.

49.  Seeid. at 7. There is no empirical support for the notion that drug offenses are inherently
correlated with violence. See generally Jeffrey A. Miron, “Drug Prohibition and Violence,” in the
present Volume; Shima Baradaran, Drugs and Violence, 88 S. CaL. L. Rev. 227 (2015) (marshalling
empirical and social science data showing that there is no causal link between drug crimes and
violence).

50.  See 2015 Overview, supra note 35, at 8. The vast majority (two-thirds) of federal
marijuana convicts in 2009 “were ‘couriers’ or ‘mules, the lowest-level trafficking roles.” Pew
CHARITABLE TRUSTS, IssUE Brier: FEDERAL DRUG SENTENCING Laws Bring Hign Cost, Low
RETURN 4 (2015) (hereinafter HigH Cost, Low RETURN).

51.  See 2015 OVERVIEW, supra note 35, at 8. Moreover, nearly half (47.8%) of federal drug
offenders in 2009 were “street-level dealers” or below, with the highest-level traffickers (“high-
level suppliers” and “importers”) comprising only eleven percent. Hign Cost, Low RETURN,
supra note 50, at 9.

52. 18 U.S.C. § 3553(f). See U.S. SENTENCING COMM’N, Quick FACTS ABOUT MANDATORY
MiniMum Penatries 1 (2015) [hereinafter Quick Facrts 2015]. The fact that Congress saw the
need to enact the safety valve provision in 1994 shows that even Congress recognized that federal
prosecutors misuse against low-level offenders harsh drug penalties intended for major players
in the drug trade.

53. See U.S. SENTENCING CoMM'N, Quick FACTS ABOUT MANDATORY MINIMUM PENALTIES 1
(2010). The sharp decline was the result of a sensible Obama administration sentencing reform
initiative recently reversed by the new administration. Now, as before, federal prosecutors are
required to file and seek conviction on the charges that will generate the highest sentence.
See Memorandum from Jefferson B. Sessions, Att’y Gen., U.S. Dep’t of Justice, to All Federal
Prosecutors, Department Charging and Sentencing Policy (May 10, 2017).
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As these examples show, it is not true that federal offenders are categorically
worse than offenders in the state system. Many cases are in federal court not
because they truly deserve to be based on the seriousness of the defendant’s
crime or criminal history. Rather, they are in federal court simply because
federal prosecution will generate more severe punishment than in state court.

Indeed, many cases are referred to federal prosecutors by state authorities
precisely because they will generate much stiffer prison sentences in federal
court. Most federal cases in areas of overlapping federal-state authority begin
with arrests by state and local police. These referrals from local authorities
are critical because federal prosecutors “generally will lack the informational
resources to pursue offenses in these areas without State assistance.”* This
results in local authorities “shopping” their cases to federal prosecutors in
situations where federal law would provide greater punishment than state
law.” Seen in this light, it is unsurprising that the two leading areas of federal
prosecution originating in local arrests (drug and firearms offenses) account
for the lion’s share of federal convictions under statutes carrying mandatory
minimum sentences.’®

To be sure, penalties will not always be determinative of the charging
decision in cases arising in areas of overlap. There are categories of cases
where federal prosecution is more or less certain, irrespective of penalty, based
on the nature or gravity of the offense. Obvious examples include terrorist
plots, massive corporate frauds on the scale of Enron, or large-scale drug or
human-trafficking operations. Similarly, there are categories of cases, such
as carjacking, failure to pay child support, drug-induced rape, and theft of

54. Richman, supra note 1, at 93.

55.  See, e.g., id. at 95: “Explaining how his agency decided whether to take a case federally or
stateside, the head of the Richmond][, Virginia] police detective division noted: ‘[I]t’s like buying
a car: we're going to the place we feel we can get the best deal. We shop around.”

56.  As the Sentencing Commission has reported, “[d]rug trafficking offenses accounted for
over two-thirds (66.2%) of the offenses carrying a mandatory minimum penalty, followed by
firearms (15.4%).” Quick Facrs 2015, supra note 52, at 1.
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cellular phone service (and, yes, there are federal criminal laws on each of these
subjects), that could be brought federally but almost invariably will be left to
state prosecution.”’

Between these polar extremes, however, are many thousands of cases
nationwide that could easily go either way. These include cases involving
simple drug possession, small-time frauds,” corporate wrongs,” and drug
sales. It is in these cases that comparatively severe federal penalties—such as
strict mandatory minimums, the enhanced sentencing rule for “crack” cocaine
offenses,”” and unusually broad forfeiture rules that have been graded as

57. Unless, of course, a federal prosecutor with too much time on his hands (and not
enough common sense) rolls the dice on a creative legal theory elevating a minor crime into
a major federal felony. E.g., Yates v. United States, 135 S. Ct. 1074 (2015) (reversing conviction
under Sarbanes-Oxley’s document-preservation provision of a commercial fisherman who cast
overboard undersized fish taken in violation of federal fish size rules); Bond v. United States, 134
S. Ct. 2077 (2014) (reversing conviction under federal law prohibiting chemical weapons of a
jilted lover who put a mild irritant on the doorknob of her husband’s paramour). The fact that
prosecutors ultimately lost on these abusive charges does nothing to redress the substantial costs
and burdens imposed on the accused and the court system of prolonged jury trials and appeals
concerning baseless charges which should never have been brought.

58. In 2015, almost 7,500 fraud cases were prosecuted federally, making fraud the third-
largest area of enforcement activity (second only to drugs and immigration offenses). 2015
OVERVIEW, supra note 35, at 9. Although some were large-scale frauds with billions of dollars in
losses, 134 cases involved no loss whatsoever. With a “median loss amount of $213,831,” id., it is
clear that many involved fairly small losses to victims.

59.  Of the 181 organizational defendants (corporations and partnerships) sentenced in federal
court in fiscal year 2015, 87 were not sentenced to make restitution (which would have been
ordered had the offense caused a loss to victims), and 38 paid neither restitution nor even a fine.
Id. at 10. Given the recent emphasis on using federal prosecution to reform corporate structures
allowing illegal conduct to occur, see Garrett, supra note 16, it is significant that only 51 of the 181
convicted organizations were ordered to make structural changes, an indication that prosecution
was unnecessary for structural-reform reasons. 2015 OVERVIEW, supra note 35, at 10.

60.  Even though both involve the same drug, for decades federal law mandated that judges
treat each gram of “crack” cocaine at sentencing as equivalent to one hundred grams of powder
cocaine, a mandate which subjected federal “crack” offenders (who are mostly black) to
considerably longer sentences than those convicted of offenses involving powder cocaine (who
are predominately white). The 100-to-1 powder-to-crack sentencing ratio was lowered to a less
draconian (but equally arbitrary and discriminatory) 18-to-1 ratio in 2010. See Fair Sentencing
Act of 2010, Pub. L. No. 111-220 § 2, 124 Stat. 2372, 2372 (2010) (codified as amended at 21
U.S.C. § 841(b)(1)(B)(iii)).
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“among the nation’s worst”'—can and do often tilt the balance in favor of
federal prosecution.

Attorney General Eric Holder’s 2013 “Smart on Crime” initiative, recently
reversed by the new administration, was a recognition that, as this chapter contends,
the public interest demands “a significant change in [the federal government’s]
approach to enforcing the nation’s laws.”®> The proposal called upon federal
prosecutors to develop more-restrictive charging guidelines, limit their use of drug
mandatory minimums against lower-level offenders, and pursue alternatives to
imprisonment in suitable cases.” Though a step in the right direction, only drastic,
long-overdue statutory reform can guarantee a more effective redeployment of
federal crime-fighting resources in the face of opposition from ideologues who
prefer to be “tough” (rather than “smart”) on crime.

Although the present state of affairs of disproportionately severe federal
penalties results in unequal treatment of similarly situated offenders, far more is at
stake than mere fairness to federal offenders. In a system of incredibly broad laws
and uncontrolled, decentralized prosecutorial discretion, it is difficult to achieve
the optimal “mix” of federal and state enforcement when severe federal penalties
incentivize federal prosecutors to duplicate the work of state prosecutors. Federal
prosecutors can best promote public safety in areas of overlap with state criminal
law by focusing their efforts on offenses that defy adequate response within the
state system—offenses such as terrorism, organized crime, large-scaled trafficking
in “hard drugs” and firearms, massive frauds, violations of federal civil rights,
and corruption by high-ranking state and local officeholders. The “value added”
of federal prosecution cannot simply be regarded as higher penalties, especially
for low-level and other comparatively minor offenses, in situations where local
authorities are perfectly willing and able to act.

61. Dick M. CARPENTER ET AL., INST. FOR JUSTICE, POLICING FOR PRrOFIT: THE ABUSE OF CIVIL
ForeeITURE 6 (2d ed. 2015). The Justice Department uses forfeiture actions in federal court to
assist (it is tempting to say “aid and abet”) their state-system counterparts in getting around
state law limits on a troubling phenomenon known as “policing for profit"—and to get a “piece
of the action” in the process. Euphemistically termed “equitable sharing,” the Justice Department
initiates proceedings to have assets seized by participating state and local police agencies declared
“forfeited” based on federal criminal violations and then returns the proceeds to the arresting
agency, minus the Justice Department’s 20% “skim.” See id. at 25-31.

62. U.S. DEP’T OF JUSTICE, SMART ON CRIME: REFORMING THE CRIMINAL JUSTICE SYSTEM FOR THE 21ST
CenTURY 1 (2013), https://www.justice.gov/sites/default/files/ag/legacy/2013/08/12/smart-on-
crime.pdf.

63. Id
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Counterintuitive though it may seem to defenders of the status quo, the
position that federal enforcers should focus on distinctly national threats should
be obvious to all after the terrorist attacks of September 11, 2001, claimed the
lives of thousands of innocent Americans. During the 1990s, the local offices
of the FBI prioritized “traditional crimes such as white-collar offenses and
those pertaining to drugs and gangs” over counterterrorism, and “very little
of the sprawling U.S. law enforcement community was engaged in countering
terrorism.”** Congress likewise focused attention and resources on fighting the
last war—the so-called “war” on crime—and did not see, until it was much too
late, that global terrorists had declared war against the United States and were
poised to strike at the homeland.®®

Then 9/11 happened. After the Twin Towers came tumbling down and the
Pentagon stood in flames just outside the nation’s capital, the work of a highly
organized and well-financed global terrorist network, Attorney General John
Ashcroft had an epiphany: “We cannot do everything we once did because
our lives now depend on us doing a few things very well. The [D]epartment [of
Justice] will not be all things to all people.”*

Although the FBI changed considerably after 9/11 to give priority to
disrupting terrorist plots against U.S. interests worldwide,*” old habits die
hard elsewhere in the Justice Department. Reminiscent of Nero fiddling as
Rome burned, while impoverished black and Latino residents of Chicago
endure unimaginable levels of gun violence,®® and the nation reels from an

64. Nar'rt Comm'N ON TERRORIST ATTACKS UPON THE U.S., THE 9/11 COMMISSION REPORT
74,82 (2004). Even when terrorism came into focus as a serious threat, FBI leaders in Washington
were “unwilling to shift resources to terrorism from other areas such as violent crime and
drug enforcement” and allowed local offices to continue with their emphasis on crimes where
progress can be measured (and careers advanced) in terms of “numbers of arrests, indictments,
prosecutions, and convictions.” Id. at 74.

65.  Seeid.at 104-07.

66.  Jess Bravin & Chris Adams, Ashcroft Unveils Restructuring of FBI, Immigration Agencies,
WatL St. J. (Nov. 9, 2001), https://www.wsj.com/articles/SB1005238264725888360 (emphasis
added).

67.  See generally U.S. Gov’T AccOUNTABILITY OFFICE, GAO-08-751, FBI REORGANIZATION:
PrOGRESS MADE IN ErrorTs TO TRANSFORM, BUT MAJOR CHALLENGES CONTINUE 2-18 (2003)
(statement of David M. Walker, Comptroller General of the United States).

68.  See Aamer Madhani, Chicago, After Trump’s “Carnage” Comment: Show Us The Money,
USA Tobay (Jan. 25, 2017), https://www.usatoday.com/story/news/2017/01/25/chicago-trump-
send-money-vioence/97045356/ (reporting that Chicago had 762 murders and 4,300 shootings
in 2016, the most in nearly two decades).
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unprecedented opioid epidemic,* federal prosecutors spend precious time and
resources racking up easy convictions in relatively minor drug, gun-possession,
and fraud cases. This essential disconnect between the nation’s most pressing
public-safety needs and federal enforcement activity will likely continue as
long as Congress allows federal prosecutors to bring the cases that generate
the highest sentences, instead of the cases where federal prosecution is truly
essential to safeguard the public.

2. Interference with state-level enforcement

Inlight of the above discussion, it is difficult to contend that the federalization
of criminal law has done terribly much to make the nation safer. Nevertheless,
it might be possible to defend the federalization of criminal law if it bolsters the
effectiveness of state enforcement. Episodic and comparatively rare though it
may be in light of the total number of prosecutions nationwide, the argument
would go, federal prosecution of cases involving drugs and guns can be a useful
means of relieving resource constraints on an overloaded state system.

This potential defense is surprisingly weak. Federal prosecution on the
order of roughly 72,000 cases a year (the number brought in federal court in
the most recent fiscal year)” would be of little use in expanding the resources
of state enforcers. Divided over 50 states, the reduced caseload for each state
would be an average of 1,440 cases at most, and, realistically, closer to half
that amount given that roughly half of the 72,000 cases brought federally in
2015 were immigration cases which, by definition, could only be prosecuted in
federal court. No matter how resource-constrained states may be, taking such a
small number of cases off their hands will be of little or no consequence—and,
of course, the most logical federal response to inadequate state resources would
be to grant funding for expanded state enforcement.”

The more fundamental response to this line of argument is that the
federalization of criminal law can actually undermine the effectiveness of the
state system. Once this point is understood, it can no longer be assumed that the
two systems operate independently of one another, with seamless cooperation in

69.  See generally Rose A. Rudd et al., CDC, Increases in Drug and Opioid-Involved Overdose
Deaths—United States, 20102015, 65 MORBIDITY & MORTALITY WKLY. REP. 1445 (Dec. 30, 2016)
(“During 2015, drug overdoses accounted for 52,404 U.S. deaths, including 33,091 (63.1%) that
involved an opioid.”).

70. 2015 OVERVIEW, supra note 35, at 1.

71.  The Clinton administration’s 1994 effort to fund the hiring of 100,000 new state and local
officers nationwide is a pertinent example, albeit one that was flawed in execution. See generally
GARETH Davis ET AL., HERITAGE FOUND., THE Facts aBour COPS: A PERFORMANCE OVERVIEW OF THE
COMMUNITY ORIENTED POLICING SERVICES PROGRAM (2000).
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areas of mutual interest. The expansive reach of federal criminal law, combined
with the potential for robust enforcement at the federal level, can operate as
an impediment to state-level public-safety efforts—which, of course, would
be much less likely if federal law focused on truly national problems that defy
adequate response in the state system and left all other problems to states.

The clearest example of federal interference in state enforcement involves
marijuana. Without question, there is a strong trend at the state level to
decriminalize marijuana. Nearly half of the states have legalized marijuana use
in some form, and just last year, four states (California, Maine, Massachusetts,
and Nevada) completely legalized marijuana, even for purely recreational
use.”? These laws can be understood as signals that state and local police should
switch their drug-control efforts away from marijuana to the kind of drugs
which pose serious risks of overdoses and addiction. Potentially, these laws
represent the first step toward a comprehensive harm-reduction approach to
drug control, substituting a more promising approach based on treatment and
regulation for failed prohibition.”

Although a principal virtue of federalism is that it allows states to function
as social laboratories,” the federal government remains determined to keep the
entire nation mired in its failed drug war. As Professor Erik Luna has explained:

[D]rug enforcers took an aggressive approach to interpreting
the U.S. government’s drug war prerogative, arguing successfully
in court that there were no exceptions or limitations to
federal prosecutions involving medical marijuana. Federal law
enforcement conducted hundreds of raids on medical marijuana
dispensaries, and sought criminal prosecution of medical
marijuana providers even when they were in full compliance
with local and state law. One particularly pathetic raid involved a

72.  Ben Gilbert, 4 States Just Voted to Make Marijuana Completely Legal—Here’s What We
Need to Know, BusiNess INsIDER (Nov. 9, 2016), http://www.businessinsider.com/marijuana-
states-legalized-weed-2016-11; see also Kreit, supra note 47.

73.  See generally GLoB. CoMM’N ON DRruG Poricy, WAR ON DRruGs: REPORT OF THE GLOBAL
CommissioN oN Druc Poricy (2011) (calling for a harm-reduction approach to drugs and an
end to the war on drugs).

74. See New State Ice Co. v. Liebmann, 285 U.S. 262, 311 (1932) (Brandeis, J., dissenting)
(“It is one of the happy incidents of the federal system that a single courageous state may;, if its
citizens choose, serve as a laboratory; and try novel social and economic experiments without
risk to the rest of the country.”).
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collective hospice, located on a farm in Santa Cruz, California, that
had “approximately 250 member-patients who suffer from HIV
or AIDS, multiple sclerosis, glaucoma, epilepsy, various forms of

cancer, and other serious illnesses.””

Without the omnipresent threat of federal enforcement—criminal, civil, and
administrative alike—uninhibited state experiments with legalized, government-
regulated marijuana could take place, easing the suffering of terminally ill patients
and paving the way for more promising drug-control strategies.

Even apart from the widening gulf between federal and state policy on
marijuana, federal drug laws create substantial problems for states. The culprit
here is statutes authorizing asset forfeiture for violations of federal drug laws.
A number of state legislatures fear that economics may lead to “policing for
profit"—namely, police diverting scarce enforcement resources to the search
for crimes that will generate revenue for the arresting agency through asset
forfeiture.”® Understandably fearing this perverse incentive might jeopardize
public safety, not to mention the security of property rights of innocent third
parties, some states have imposed limits on the ability of local police agencies
to retain the proceeds of asset forfeitures.””

Enter the Department of Justice. Eager to secure greater cooperation from
local police in the war on drugs, the federal government essentially buys their
assistance through aggressive use of federal forfeiture laws. Under the federal

“Equitable Sharing Program,””® participating police agencies bypass state

forfeiture laws, invoking the assistance of federal enforcers. Federal prosecutors

75. Erik Luna, Drug War and Peace, 50 U.C. Davis L. Rev. 813, 880 (2016). The Clinton and
George W. Bush administrations sought to obstruct state efforts to legalize marijuana for medical
use, and the Obama administration ultimately gravitated toward a similar approach after an
initial period of deference to state experiments with medicinal marijuana. See generally Robert A.
Mikos, A Critical Appraisal of the Department of Justice’s New Approach to Medical Marijuana, 22
Stan. L. & PoL’y Rev. 633, 635-40 (2011). After the recent change in presidential administrations,
the Justice Department is now headed by an attorney general who believes that marijuana is
“only slightly less awful” than heroin. Alexandra Sifferlin, Jeff Sessions Says Marijuana Is Only
“Slightly Less Awful” Than Heroin. Science Says He’s Wrong, TiME (Mar. 16, 2017), http://time.
com/4703888/jeff-sessions-marijuana-heroin-opioid/.

76.  See generally Eric Blumenson & Eva Nilsen, Policing for Profit: The Drug War’s Hidden
Economic Agenda, 65 U. CHu. L. Rev. 35 (1998); Beth A. Colgan, “Fines, Fees, and Forfeitures,” in
Volume 4 of the present Report.

77.  Consider two examples: the District of Columbia and New Hampshire. Under D.C. law,
the proceeds of local forfeiture actions must go into a fund for drug prevention and treatment.
New Hampshire caps at 10% the amount of state forfeiture proceeds that law enforcement can
keep. See generally LEoNarD W. Levy, A LICENSE TO STEAL: THE FOREEITURE OF PROPERTY 149-
50 (1996).

78.  See supranote 61.
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obtain forfeiture in federal proceedings and then return the proceeds (minus a
20% cut for the Department of Justice) to the arresting agencies for their own
use, free and clear of state-law limits on the use of the proceeds of forfeited assets.

The Equitable Sharing Program seriously complicates efforts within the state
system to keep state and local police focused on preventing and solving crimes
instead of profiting on them. Apart from the federal intrusion into local policing,
the incentive and ability to “police for profit” would be reduced or eliminated in
states with restrictive forfeiture laws, with some or all of the proceeds received as
a result of drug arrests going into the state treasury, where they might be used
for the benefit of all state residents. Through the complicity of federal enforcers,
however, money resulting from seizures within the state system is redirected back
to the arresting agency for its use alone.” This gives police incentives to overinvest
in traffic stops (which, in addition to being the easiest way to find drugs and drug
proceeds, involve valuable assets for seizure, i.e., automobiles) as well as other
drug interdiction efforts, small as well as large.

Although advocates of strict drug prohibition may not fret about over-
enforcement problems, the perverse incentives equitable sharing creates for
police on the front lines of the drug war are troubling. Quite simply, equitable
sharing gives police strong incentives to target major assets instead of major
crimes. As a senior Customs Service official memorably put it, if police had “a
guy with a ton of marijuana and no assets versus a guy with two joints and a
Lear jet, I guarantee you they’ll bust the guy with the Lear jet.”®

The concern over policing for profit is far from theoretical only. Consider,
for example, how asset forfeiture distorts police tactics. Conventional “stings”
target dealers, with undercover police acting as buyers. Ideally, police would
arrest dealers as soon as possible to prevent the distribution and use of illegal
drugs, but seizing the drugs provides no financial benefit to the police. Asset
forfeiture, however, dramatically changes the enforcement calculus.

79.  As one critical review notes, “not only does federal law allow forfeiture proceeds to be
spent by law enforcement, but equitable sharing rules actually mandate that funds go to law
enforcement.... If state law directs proceeds elsewhere, the Justice Department will cut off the
flow of funds.” CARPENTER ET AL., supra note 61, at 28.

80.  Levy, supra note 77, at 152. As bad as targeting minor drug crimes in the interest of
forfeiting major assets is, forfeiture is also used to target cash not derived from illegal activity.
When fairly large sums of money are discovered during traffic stops, “it is presumed to be drug
money, seized, and handed over to the federal government for forfeiture,” putting the burden on
the owner to retain counsel and prove the money was legally obtained. CARPENTER ET AL., supra
note 61, at 29.
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With forfeiture in the picture, police may allow illegal drug activity they
might otherwise prevent. By postponing arrests until dealers have accumulated
large amounts of cash, the police can ensure that the resulting arrests will
generate significant assets for seizure.® Police have the same incentive to
concentrate interdiction efforts on the export of drug proceeds rather than
on the import of illegal drugs: pursuing proceeds produces cash and other
valuable assets for seizure to a much greater degree than stopping the drugs.®
Similarly, instead of targeting dealers, who may often have only drugs, police
frequently conduct “reverse sting operations” targeting buyers.*® This allows
police to choose the buyers and locations involving major assets to seize, such
as residences and automobiles.

Seen in this light, asset forfeiture does not merely ensure that crime does not
pay. Instead, it leads to policing for profit, which causes police to “make business
judgments that can only compete with, if not wholly supplant, their broader
law enforcement goals.”®* This is what state laws limiting asset forfeiture seek
to prevent—and what the Justice Department’s Equitable Sharing Program
allows police to do, potentially in violation of state law.*> Even the euphemism
of “sharing” cannot mask a perverse state of affairs in which the funding wishes
of individual law enforcement agencies trump public safety.

There are other examples in which broad federal criminal law interferes
with the effective functioning of the state system. One concerns what Professor
Robert Mikos terms “federal supplemental sanctions” attaching adverse
collateral consequences (such as deportation or disqualification to carry

81.  See generally Blumenson & Nilsen, supra note 76, at 67-73 (discussing examples of how
the pursuit of forfeitable assets has changed police drug enforcement tactics).
82.  See, e.g, id. at 68 (quoting testimony of former New York City police commissioner

concerning the advantages to police of targeting proceeds instead of drugs); see generally Conor
Friedersdorf, Police Ignore Illegal Drugs, Focus on Seizing Cash, THE ATLaNnTIC (May 24, 2011),
https://www.theatlantic.com/national/archive/2011/05/police-ignore-illegal-drugs-focus-on-
seizing-cash/239349/ (citing investigation finding that police in Tennessee conducted ninety
percent of their seizures on westbound traffic routes through which drug proceeds flow back to
Mexican importers instead of eastbound traffic routes bringing drugs to U.S. markets).

83.  See generally Blumenson & Nilsen, supra note 76, at 67-73.

84.  Id. at 78. Importantly, prosecutors are hardly immune to the perverse incentives of
asset forfeiture. As Blumenson and Nilsen explain: “Forfeiture laws promote unfair, disparate
sentences by providing an avenue for affluent drug ‘kingpins’ to buy their freedom. This is one
reason why state and federal prisons now confine large numbers of men and women who had
relatively minor roles in drug distribution networks, but few of their bosses.” Id. at 71.

85.  As one might expect, police agencies in states with laws combatting “policing for profit”
receive the biggest payouts from the Equitable Sharing Program. See generally CARPENTER ET AL.,
supra note 61, at 26 (citing studies).

86.  Robert A. Mikos, Enforcing State Law in Congress’s Shadow, 90 CornELL L. Rev. 1411 (2005).
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firearms) to certain kinds of state-court criminal convictions. States cannot
effectively combat domestic violence, for example, if undocumented victims
cannot call the police for help or participate in state court proceedings without
exposing themselves or their loved ones to deportation or federal prosecution.®”

An even broader example of the mischief that limitless federal criminal laws
can produce for the state system involves empowering state and local police to
sidestep state limits on law enforcement. Equitable sharing is but one instance
of state and local police using federal criminal enforcement to evade state-
system controls on their authority. Others include breaking down the “bilateral
monopoly”® that otherwise would give higher state authorities (legislatures,
prosecutors, and courts) the authority to regulate and control the activities
and investigative methods of state and local police. Without the ability to hand
off their arrests and seizures to the federal government, state and local police
would have to comply with state legislative and judicial limits on their authority
and investigative methods, not to mention the priorities of state prosecutors.
Federalization, however, allows police to disregard these limits by using federal
prosecutions to achieve their local objectives, flouting the very state authority
from which their powers derive.*

Asa consequence, it cannot be maintained that the federalization of criminal
law promotes more-effective state enforcement. In most cases, federalization
does not appreciably aid state enforcement—and, in some cases (such as
legalized marijuana, equitable sharing, and federal supplemental sanctions for
state-law offenses), it actually undermines the effective enforcement of state
law. In these areas of federal-state conflict, federal prosecutors insist on rigid
adherence to federal policy, however outmoded, giving short shrift to important
countervailing interests states wish to protect.” Without federal prosecutorial

87.  Similar complications arise if convicting an abusive spouse in state court will cause him
to lose his job as a police officer because federal law will preclude him from carrying firearms. See
generally id. at 1444-74 (describing five areas where federal supplemental sanctions complicate
the enforcement of state law).

88. Richman, supra note 1, at 98.

89.  Seeid. at 98-99. Attorney General Holder essentially conceded as much in the forfeiture
context by limiting the use of equitable sharing in cases where assets were seized by local police
on their own initiative and only later “adopted” by the federal government for seizure. The move
was largely symbolic, however, because “adoptions” constitute only a “small piece” of forfeiture
actions. Rachel A. Harmon, Federal Programs and the Real Costs of Policing, 90 N.Y.U. L. Rev. 870,
935-36 (2015).

90.  The dismissive attitude of the U.S. Attorney for Los Angeles on the subject of legal medical
marijuana says it all: “California law doesn’t matter.” See Todd Grabarsky, Conflicting Federal and
State Medical Marijuana Policies: A Threat to Cooperative Federalism, 116 W. Va. L. Rev. 1, 19
(2013).
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discretion as a reliable means of resolving conflicts between federal and state
enforcement, the only solution is narrower, more-targeted federal law that will
restrict federal enforcers to areas of truly national concern, leaving broader
space for state law to operate free from federal interference.

3. Negative externalities

The best potential defense of the federalization of criminal law is that the
virtual overlap between federal and state criminal law merely sets the stage
for negotiations between federal and state enforcers about how the two
bodies of law should be enforced. As Professor Dan Richman notes, limitless
federal criminal laws do not compel limitless enforcement; rather, they leave
“the precise boundaries of Federal and State responsibility” to be determined
“through explicit or tacit negotiation among enforcement agencies.”
Presumably, federal and state enforcers, with their specialized knowledge of the
public-safety needs of the areas within their jurisdictions, are well-positioned
to determine where state responsibility should end and federal responsibility
should begin.

The obvious problem with this line of argument (as Richman himself notes)
is that it ignores agency costs. It can safely be assumed the deals federal and
state enforcers strike will serve their own interests. There is, however, no reason
to assume those deals will advance or even take into account the interests of
third parties. Indeed, the risk is that the parties to the negotiations affecting
the size and makeup of the federal criminal docket will sacrifice the interests of
others for their own benefit, creating what is known in economics as “negative
externalities.”

Asset forfeiture through equitable sharing is an illustration of federal and
state enforcers striking deals benefiting themselves at the expense of other
important interests.”” In states that limit or preclude police from keeping the
proceeds of forfeited assets for their own use, equitable sharing means more
funding for police than permitted under state law. The Justice Department
benefits, too, by getting a 20% cut, plus more vigorous local drug enforcement.

This, however, is no “win/win” scenario. States necessarily lose in the process
because forfeiture proceeds they would have received and been able to spend
for broader public purposes go instead back to the arresting agency. Ultimately,
of course, the public loses. Equitable sharing incentivizes police to engage in

91. Richman, supra note 1, at 92.
92.  See supranotes 76-84 and accompanying text.
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less-effective policing in a variety of ways, such as by putting less effort into
stopping the flow of illegal drugs than capturing lucrative proceeds of past
drug sales.

The result of negotiated federal-state boundaries in criminal law has been
to stretch existing federal judicial and correctional resources to the breaking
point. The growth in the number of federal criminal prosecutions in recent
decades has been dramatic: “The total number of federal cases has almost
tripled from 29,011 in fiscal year 1990 to 83,946 in fiscal year 2010.”* Although
the average prison sentence decreased from 62 months to 54 months from
1991 to 2010, the prison population grew nonetheless because “the size of
the federal docket has tripled over the same time period, and the proportion of
offenders sentenced to prison has increased.””

Although federal prosecutors have been given the tools necessary to manage
the larger caseload, overworked federal trial judges have struggled to keep pace
with their swollen criminal dockets. Due to disparate funding for federal judges
and prosecutors, increased caseloads put greater pressure on the judiciary than
on U.S. Attorneys’ offices: “Federal justice personnel almost doubled between
1982 and 1993, but the number of authorized federal judgeships in the district
courts increased by only 26%.”%° The resulting strain on federal judicial
resources has been described as “one of the most serious problems facing [the
judiciary] today”—problems that, according to the late Chief Justice William
H. Rehnquist, ultimately stem from “[t]he trend to federalize crimes that
traditionally have been handled in state courts.””’

Even more ominously, increased federal criminal litigation has produced an
explosion in prison population that has made federal correctional institutions
more dangerous and less effective in rehabilitating the prisoners who will

93.  U.S. SENTENCING CoMM'N, REPORT TO CONGRESS: MANDATORY MINIMUM PENALTIES IN
THE FEDERAL CRIMINAL JUSTICE SYSTEM 66 (2011).

94.  Id.at70.

95.  Id.In the years since 2010, the annual number of offenders sentenced in federal court has
“fallen steadily,” resulting in a fiscal-year 2015 total (71,003) that was almost eighteen percent
less than in the 2011 fiscal year. 2015 OvVERVIEW, supra note 35, at 1. Nevertheless, the federal
prison population continued to increase from 2010-12. See PrISONERS IN 2015, supra note 44,
at 3 tbl.1. From that point on, the number of federal prisoners shrank from 209,771 in 2010 to
196,455 in 2015. See id.

96. FepERALIZATION TaAsk FORCE REPORT, supra note 4, at 35.

97. WiLLiam H. RennqQuist, THE 1998 YEAR-END REPORT OF THE FEDERAL JUDICIARY (1998),
reprinted at 1 Fep. SENT'G Rep. 134, 134 (1998). See generally FEDERALIZATION Task FORCE
REPORT, supra note 4, at 38 (“Nearly all of those who have examined the impact of federalization
have concluded that the federal courts are being overburdened with cases traditionally handled
in state courts.”).
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eventually be back on streets across America.”® According to a recent report
by the Congressional Research Service, the last three decades have seen “a
historically unprecedented increase in the federal prison population.” Starting
in 1980—which marked the beginning of a “nearly unabated, three-decade
increase” in the federal prison population—the number of federal inmates
increased from approximately 25,000 to over 205,000 in fiscal year 2015, with
an annual influx of almost 6,000 prisoners.'*

Since 1997 the Bureau of Prisons has had to rely on private prisons to
alleviate prison overcrowding. As of 2015, roughly 12% of federal prisoners
are being held in private prisons.'’! Prior to the recent change in presidential
administrations, the Justice Department had decided to phase out private
prisons. Not only do private prisons “compare poorly to our own Bureau
[of Prisons] facilities” on a number of fronts, including “safety and security”
and “correctional services, programs, and resources,” but they “do not save
substantially on costs.”'? At best, then, private prisons are a band-aid solution
for the problems caused by decades-long increases in the number of people
in federal lockup. In fact, however, they may represent a cure that is worse
than the disease—a short-sighted approach that puts the safety of prison staff
and inmates alike at greater risk, and returns to streets across America people
who are more likely to reoffend than they might have been with more effective
rehabilitation.'*

Whether or not private prisons are an appropriate response to overcrowding
may be debated, but the enormous cost of federalization for American taxpayers
is beyond dispute. The skyrocketing federal prison population has required an
additional $7 billion in expenditures on corrections over the last generation,
from $330 million in fiscal year 1980 to almost $7.5 million in fiscal year

98. For a discussion of rehabilitation, see Francis T. Cullen, “Correctional Rehabilitation,” in
Volume 4 of the present Report.

99. NATHAN JAMES, CONG. RESEARCH SERV., THE FEDERAL PrisoN PopurarioN BuiLbup: OPTIONS
FOR CONGRESS 1 (2016) (emphasis added). By comparison, with few fluctuations, the number of
federal prisoners “remained at approximately 24,000” from 1940-1980. Id. at 2.

100. Id. As of December 31, 2015, the rated capacity for the entire federal prison system was
134,461, putting the federal system at 119.7% of capacity. See PRISONERS IN 2015, supra note 44, at
27, app. tbl.1. This is worse overcrowding than all but four states. Id.

101.  See OFrICE OF THE INSPECTOR GENERAL, U.S. DEPT. OF JUSTICE, REVIEW OF THE FEDERAL BUREAU
OF PRISONS” MONITORING OF CONTRACT PRrIsONS 1 (2016).

102.  Memorandum from Sally Q. Yates, Deputy Att’y Gen., to Acting Director, Federal Bureau
of Prisons, at 1 (Aug. 18, 2016).

103.  Be that as it may, the new administration has pledged to expand the use of private prisons.
See Editorial, Under Trump, Private Prisons Thrive Again, N.Y. TiMes (Feb. 24, 2017), https://www.
nytimes.com/2017/02/24/opinion/ under-mr-trump-private-prisons-thrive-again.html?_r=0.
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2015." To put these figures in perspective: “From 1980 to 2013, federal prison
spending increased 595 percent, from $970 million to more than $6.7 billion in
inflation-adjusted dollars. Taxpayers spent almost as much on federal prisons
in 2013 as they paid to fund the entire U.S. Justice Department—including the
Federal Bureau of Investigation, the Drug Enforcement Administration, and all
U.S. Attorneys—in 1980, after adjusting for inflation.”'%

The federalization of criminal law is thus not just an abstract problem, or a
problem only for those who are “soft on crime” (whatever that might mean) or
pine for earlier days of limited federal power. It is a real problem that should
trouble everyone who truly wants effective public protection through the most
cost-effective means possible.

RECOMMENDATIONS

To correct the many problems associated with the overfederalization of
criminal law—and more effectively achieve the vital goal of public safety—a
series of sweeping reforms is necessary:

1. Congress must chart a new, more effective path to protecting the public
safety. In a federalized system of criminal law enforcement, Congress gives
prosecutors unchecked power to determine the scope of federal criminal
law and to select from the much larger universe of potential defendants the
few who will face unusually harsh federal sentences. Prosecutors, however,
have shown little restraint in the use of these awesome powers. The result
has been dramatic increases in federal criminal filings and prisoners over
the last three decades—and skyrocketing costs to American taxpayers.
Meaningful, long-lasting reform will not occur unless Congress boldly
reasserts its institutional prerogatives by concentrating federal power and
resources exclusively on the nation’s most serious criminal threats. The
so-called Rohrabacher-Farr amendment barring the Justice Department
from interfering with marijuana legalized under state law is a rare but
important example of the kind of congressional leadership that is sorely
needed to rein in the unrestrained use of federal enforcement authority.'®

2. Congress should sharply reduce the number and scope of existing
federal criminal laws and create new crimes only as a last resort. Instead
of limiting their attention to offenses that can be effectively addressed
only at the federal level, prosecutors make the proverbial “federal case” out

104.  JaMmes, supra note 99, at 1.

105. HicH Cost, Low RETURN, supra note 50, at 4 (emphasis added).

106.  See Consolidated and Further Continuing Appropriations Act, Pub L. No. 113-235, § 538,
128 Stat. 2130, 2217 (2015).
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of a surprising number of comparatively minor, small-time crimes each
year—crimes that could be easily and more economically handled in the
state system. Restricting the roster of federal crimes to areas of exclusive
federal jurisdiction and areas where state law enforcement has proven
inadequate will keep federal enforcers focused, as they ought to be, on the
nation’s more serious crimes instead of needlessly duplicating (or even
interfering with) state enforcement efforts. New federal crimes should
be created sparingly, and only in areas that both defy adequate response
within the state system and are not effectively addressed by existing federal
laws and regulations.

Congressshould repeal unusually severe federal sentencinglaws because
they distort the exercise of prosecutorial discretion and prevent wise
exercises of judicial sentencing discretion. Congress has enacted harsh
statutory mandatory minimums, sweeping asset forfeiture laws, and other
sentencing policies far more severe than most states’ in the expectation
that prosecutorial discretion would restrict them to the nation’s most
blameworthy offenders. Such confidence is unfounded: federal prosecutors
pursue the offenses that generate the highest sentences, as opposed to the
worst offenders, and they seek the highest supportable sentences instead
of the sentences that “fit” the crime. Congress has repeatedly addressed
itself to these problems in the past—examples include laws repealing the
100/1 “crack” cocaine sentencing rule, authorizing judges to sentence
minor drug offenders below applicable mandatory minimums, and
restricting civil asset forfeiture. The time has come for Congress to address
itself more systematically to the serial misuse of strict federal sentencing
policies and the many distortions they create in the proper functioning of
the criminal justice system.

Congress should use conditional federal funding to states, not new
criminal laws, in situations where greater enforcement is desired.
Overfederalization resulted from the belief that enacting more federal
criminal laws would expand upon existing levels of state enforcement.
This view is mistaken. The vast majority of laws Congress has enacted
are enforced only rarely, if at all, and such low-level enforcement invites
arbitrariness in charging. Of even greater concern, federal enforcement is
often wasted on comparatively minor offenses that are vigorously prosecuted
by states, squandering resources that might have been better expended on
prosecutions more deserving of federal attention. The most effective way
for Congress to expand enforcement of crimes prosecuted at the state
level is to grant states the funding necessary for increased enforcement.
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Expanded authority in an already overburdened federal system, one that
necessarily reaches only a small fraction of total prosecutions nationwide,
will be inefficient at best, if not wholly ineffective.

Congress should require the attorney general to formulate binding,
publicly available enforcement guidelines and to publish an annual
national crime-fighting strategy with measurable goals and cost
estimates. When Congress delegates lawmaking power to executive branch
agencies, it typically requires them to develop rules, regulations, or other
authoritative guidance concerning their interpretation and intended use
of delegated authority. This promotes rule-of-law values by giving notice
to the regulated public and enabling oversight to ensure congressional
objectives are pursued in a faithful and responsible manner. Unfortunately,
the Justice Department does not operate in the law-like manner that
other executive branch agencies do. Uncontrolled discretion exercised by
line prosecutors results in substantial variation and arbitrariness in the
enforcement of federal law nationwide—which, in turn, makes it difficult
to have a coordinated, nationally uniform approach to crime reduction.
Binding enforcement guidelines, coupled with an articulated crime-
fighting strategy with benchmarks and cost estimates, are necessary to
bring much-needed transparency and coordination to the enforcement
of federal criminal law.

Congress should eliminate perverse incentives for federal enforcers to
give inadequate attention to pressing public-safety needs. In a system
of overfederalization, enforcers have wide latitude to pursue their own
interests at the expense of the public interest committed to their charge.
Broad asset forfeiture laws are a case in point. Forfeiture laws create
powerful financial incentives to (a) pursue major assets instead of major
crimes, (b) give severe sentences to minor players in the drug trade but not
their more dangerous bosses who trade assets for undeserved lenience, and
(¢) prioritize crimes for which asset forfeiture is allowed (such as drug and
white-collar offenses) over crimes for which forfeiture is unavailable (such
as violent crime and deprivations of civil rights). Although forfeiture has
netted the Justice Department billions of dollars in additional revenue,
it is not in the public interest for the pursuit of forfeitable assets to take
precedence over the public safety.

To keep federal agents and prosecutors focused exclusively on the public
interest, Congress should require that all federal forfeiture proceeds be
paid into the Treasury instead of being retained within the seizing agency.
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Similarly, Congress should outlaw all sharing of federal forfeiture funds
with state and local police departments—the purpose and effect of such
sharing, after all, is to incentivize “policing for profit” at the state level,
often in defiance of state law. These reforms will help ensure that public
safety, not profit, is the foremost consideration for law enforcement.

State policymakers should mobilize to lobby Congress for more-
effective responses to crime than new federal laws and higher penalties,
and for federal cooperation with innovative state public-safety efforts.
States have, for the most part, been complicit in the federalization of
crime, evidently in the belief that greater federal involvement could
only aid their own crime-fighting efforts. This blind faith in federal
involvement is unjustified in light of recent high-profile conflicts between
federal and state enforcers. Using the broad tools at their disposal, federal
authorities have obstructed state experiments with alternative means of
reducing the harms caused by illegal drug use, as well as state efforts to
eliminate incentives for police departments to use forfeiture laws to pad
their budgets at the expense of more-pressing needs. Similar conflicts have
arisen in recent efforts by the Trump administration to conscript state and
local police as federal immigration agents despite objections that doing so
will complicate efforts by police and state court officials to maintain law
and order within immigrant communities.'"’

Particularly now, as they consistently prove themselves more innovative
and responsive than their federal counterparts—other important
examples of state-level innovation include drug and mental-health
courts, and alternatives to imprisonment—states should realize that, in
many areas, federal involvement is far from costless. Even apart from
possible interference with the pursuit of important public-safety goals by
the states, the funds spent on federal involvement could often be more
effectively utilized at the state level, where the vast majority of enforcement
activity takes place. Investing in more capacity within the state system to
deal with antisocial conduct is a far better way of protecting the public
than expanding a costly, one-size-fits-all federal system that deals only
with a small fraction of the offenders prosecuted annually in state courts
nationwide. A considerably smaller federal footprint in criminal law
would mean greater freedom for continued public-safety innovation by
states, a worthwhile goal in its own right, and could mean greater respect
and federal funding for state law-enforcement initiatives.

107.

For a discussion of these issues, see Jennifer M. Chacén, “Crimmigration,” in the present

Volume.



Misdemeanors
Alexandra Natapoff”

The enormous misdemeanor system is an increasingly important
and fertile area of criminal justice reform. With over 10 million
cases filed each year, vastly outnumbering felonies, the petty-
offense process is how most Americans experience the criminal
justice system. Characterized largely by speed, informality,
and a lack of regulation and transparency, the petty-offense
process generates millions of criminal convictions as well as
burdensome punishments that affect employment, housing,
education, and immigration. This chapter explains the major
policy issues raised by the misdemeanor system, including its
assembly-line quality, high rates of wrongful conviction, its
racial skew, and how it quietly impoverishes working people and
the poor. Key targets of reform include arrest, bail, prosecutorial
policies, the right to counsel, diversion, decriminalization,
debtor’s prison, criminal records, and collateral consequences.

INTRODUCTION

Although we rarely think about them this way, misdemeanors constitute
the vast majority of the American criminal justice system. With over 10 million
minor cases filed every year, compared to 3 to 4 million felonies, misdemeanors
constitute approximately 80% of state dockets. Most criminal convictions in this
country are misdemeanors, and most Americans experience criminal justice
through the petty offense process. Indeed, in a system that is internationally
infamous for its size and harshness, misdemeanors are one of the largest yet least
appreciated sources of overcriminalization. While the war on drugs, terrorism,
and the death penalty command center stage in the national debate, it turns out
that the lowly misdemeanor is in fact the paradigmatic American crime.’

* Professor of Law, University of California, Irvine School of Law.

1. Some of this material has been adapted from previous publications, including Alexandra
Natapoff, Misdemeanors, 85 S. CaL. L. Rev. 1313 (2012); Alexandra Natapoff, Misdemeanor
Decriminalization, 68 VanD. L. Rev. 1055 (2015); Alexandra Natapoff, Misdemeanors, 11 ANN.
Rev. L. & Soc. Sci. 255 (2015); and Alexandra Natapoff, Criminal Misdemeanor Theory and
Practice, in THE OxrORD HANDBOOK OF CRIMINAL Law (2016).
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At the same time, the misdemeanor world operates by its own peculiar
and often disturbing rules. Enormous, fast, and highly informal, the system
sweeps up and processes millions of people in ways that diverge wildly from
traditional criminal justice ideals. People often do not get a lawyer; evidence
is rarely scrutinized; proceedings can take mere minutes. Most people plead
guilty, typically very quickly. Many convictions are inaccurate; many violate
the Constitution. Because misdemeanors are often underestimated as petty
or as a form of leniency compared to felonies, the petty-offense process has
been permitted to function less rigorously than the serious felony machinery.
In effect, because we punish low-level offenders less heavily at the back end, we
make it easier to convict them at the front end. As a result, millions of criminal
convictions are produced in ways that contradict fundamental notions of
fairness and due process, and pose a significant threat to the accuracy and
evenhandedness of the system overall.

The impact of misdemeanor punishment is profound. Individuals are
arrested, jailed, tracked, placed on restrictive supervision, and heavily fined.
Minor convictions mark people for life in ways that interfere with jobs,
education, housing, child rearing, and immigration. These burdens, moreover,
are distributed unequally throughout the population. Punishments are
heavier and more destructive for the poor; like much of the criminal system,
misdemeanor arrests and prosecutions are disproportionately aimed at people
of color. Visited on millions of people every year, petty convictions have become
a socioeconomic regulatory tool in their own right, affecting employment
markets, welfare policy, and immigration.

The petty-offense process is one of democracy’s most important regulatory
systems. It protects against low-level harms such as domestic violence, drunk
driving, and theft, and enforces important social values against violence and
disorder. At the same time, it produces many social tensions and inequalities,
quietly punishing the poor, the homeless, people of color, and disadvantaged
communities. It is highly localized and diverse: The petty-offense process in
New York looks very little like the one in Mississippi, and what works in Seattle
may not work in Baltimore. But it has some global features and poses some large
identifiable challenges. Specifically, the misdemeanor system fuels three key
dysfunctions of the American criminal process: they revolve around innocence,
race, and money. The fast and sloppy quality of the process generates large
numbers of wrongful convictions. Racial disparities in misdemeanor policing
contribute heavily to the racial skew of the entire criminal justice population.
And the system’s differential treatment based on wealth is a powerful aspect of
American social inequality. Like underfunded public schools and low-quality
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housing, the misdemeanor system is an integral part of what it means to be
disadvantaged in America: The poor and people of color are more likely to
encounter the system, and those encounters in turn make the disadvantaged
worse off. For all these reasons, the petty-offense process invites major reform.

Misdemeanor reform is a quintessentially local affair. States, counties, and
municipalities control every aspect of the petty-offense system, from defining
and decriminalizing offenses, setting penalties, providing counsel, running jails
and probation programs, to collecting fines and fees. While the federal criminal
system occupies an outsized place in the national conversation over serious
crime, in the misdemeanor world, federal authority is something of a footnote.
Regardless of who the U.S. attorney general is at any given time, the size and
nature of the misdemeanor system will be determined by state and local
players. On the one hand, this makes top-down uniformity unrealistic; change
typically occurs on a retail basis—state by state, or even city by city. On the
other hand, the local nature of the process creates enormous opportunities for
experimentation and reform that can improve thousands of lives in meaningful
ways without the need for national consensus or federal approval. This makes
misdemeanors one of the more fertile areas for criminal justice reform in the
coming years.

This chapter proceeds as follows. It explains briefly what misdemeanors are
(What is a Misdemeanor), how the petty-offense process works (Overview),
how it punishes people (Punishment and Collateral Consequences), and
its national policy implications (Innocence, Race, and Money). Leading
scholarship and policy analyses on each issue are identified in the footnotes.
The final section (Recommendations) discusses 10 key areas of reform: arrest,
bail, prosecution, right to counsel, diversion, decriminalization, fines and fees,
records and collateral consequences, data collection, and public education.

I. WHAT IS A MISDEMEANOR?

The law typically defines misdemeanors as offenses for which a person
can serve no more than one year in jail, but this definition is partial. Some
jurisdictions have misdemeanors that carry two- or three-year jail terms;
some low-level drug felonies are punished very much like misdemeanors and
are processed in comparable assembly-line ways. The functional hallmark of
misdemeanors is sloppy, informal speed: Convictions are produced through
plea bargaining quickly and in bulk, without much due process or adversarial
testing, and people are punished less by long incarcerations than through
supervision, debt, and long-term tracking and stigma that skew heavily based
on race and wealth.
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There are thousands of misdemeanors but a handful are particularly
important—benchmark crimes that capture the strengths and weaknesses of
the low-level process. At one end of the spectrum, certain low-level crimes
look and work very much like felonies. They forbid harmful or dangerous
conduct that society has agreed should be deterred and punished. Driving
under the influence of alcohol (DUI) and domestic violence are paradigmatic
examples: Not only do such offenses define clearly wrongful conduct and
protect identifiable victims, but the process often devotes extra attention to
them. There are special rules for managing cases and punishments, and courts
typically count and monitor them. These are the least problematic classes of
misdemeanor, in part because they have already been subject to decades of
debate and reform, and because they are handled in ways that adhere most
closely to the standard rules and values of criminal justice.

At the other end of the spectrum are offenses where the underlying conduct
is not particularly harmful or wrong at all, or where there is little social
consensus on whether or how it should be punished. The paradigmatic cases
are order maintenance or quality-of-life offenses like loitering, trespassing,
and disorderly conduct. These offenses do not define dangerous or culpable
conduct so much as empower police to target and arrest a wide array of people
who are not engaged in serious harm or wrongdoing. Such offenses famously
sit at the heart of controversies over stop-and-frisk and urban order policing
that disparately impact African American communities; these crimes generate
much of the misdemeanor system’s racial skew.” Unlike DUIs or domestic
violence, moreover, such cases receive few resources and little attention. They
are generated in bulk; defendants are swept quickly through the process, often
without lawyers. Comprising a large percentage of low-level dockets, these cases
are some of the misdemeanor system’s most problematic and a particularly
important area for reform.’

Another class of misdemeanor with especially important implications is
drug possession, particularly marijuana. Marijuana possession is the most
common U.S. drug offense, and it fuels many of the most controversial aspects
of the war on drugs. First, it sweeps millions of people into the criminal system
for conduct that is widely perceived as harmless and, in some states, is now legal

2. Floyd v. City of New York, 283 ER.D. 153, 159 (S.D.N.Y. 2012) (finding New York stop-
and-frisk practices unconstitutional); Ligon v. City of New York, 925 E. Supp. 2d 478, 490
(S.D.N.Y. 2013) (finding New York police trespassing arrest policies unconstitutional); see also
Alexandra Natapoff, Aggregation and Urban Misdemeanors, 40 Forpuam Urs. L.J. 1043 (2013).
3. BERNARD E. HARCOURT, ILLUSION OF ORDER: THE FALSE PROMISE OF BROKEN WINDOWS POLICING
(2001); Jeffrey Fagan & Garth Davis, Street Stops and Broken Windows: Terry, Race, and Disorder
in New York City, 28 Forbnam Urs. L.J. 457 (2000).
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as a matter of state law. Enforcement is also heavily skewed by race. Although
blacks and whites use marijuana at the same rates, arrest rates are four times as
high for blacks as for whites nationwide; in some cities rates are 10, 15, even 30
times as high.* The trends toward marijuana decriminalization and legalization
are thus not only important steps toward a more proportionate, less punitive
criminal system, they are steps toward a more racially evenhanded one as well.

The final types of low-level offense and punishment ripe for reform are
those that criminalize based on income. The leading candidate is driving on
a suspended license—an enormous category that constitutes up to 30% of
some dockets.® Licensure offenses typically occur when individuals cannot
afford to pay traffic fines thereby leading to license suspension, job loss, and
further impoverishment. They primarily affect the poor and working class,
since the well-resourced can pay their fines and keep their licenses. Similarly,
misdemeanors such as sleeping on the sidewalk punish the poor and the
homeless for lacking resources that the law says they should have: a place to
sleep, a private place to eat, drink, or perform bodily functions.” Finally, the
widespread imposition of fines and fees is itself highly regressive, punishing the
poor more severely than the wealthy and leading to the resurrection of what
many now refer to as new “debtor’s prisons,” where working, low-income and
poor individuals are incarcerated solely because they cannot afford to pay their
legal financial obligations. These phenomena drive many of the wealth effects
of the misdemeanor process and thus deserve special attention.

II. OVERVIEW OF THE PROCESS

The misdemeanor machinery extends from the street all the way into
the courtroom: from arrest to bail to prosecution, defense, and the judge’s
legal resolution of the case. Each stage contributes to the speedy and sloppy
quality of misdemeanor adjudication that has earned it nicknames such as

» » <«

“assembly-line justice,” “cattle herding,” “meet ’em and plead ’em” lawyering,

4. AM. CiviL LiBerTIES UNION, THE WAR ON MARIJUANA IN BLACK AND WHITE (2011) [hereinafter
THE WAR ON MARIJUANA]; see also Amanda Geller & Jeffrey Fagan, Pot as Pretext: Marijuana, Race,
and the New Disorder in New York City Street Policing, 7 J. EMPIRICAL LEGAL STUD. 591 (2010).

5. See Natapoff, Decriminalization, supra note 1.

6. LawyErs COMMITTEE FOR Civ. Rts., NOT JusT A FERGUSON ProBLEM: How TRrAFFIC COURTS
Drive INEQUALITY IN CALIFORNIA (2015) [hereinafter Nor Just A FERGUSON PROBLEM]; ROBERT
BorucHowitz, AM. ConsT. Soc. L. & PoL’y, DIVERTING AND RECLASSIEYING MISDEMEANORS COULD
SAVE $1 BILLION PER YEAR: REDUCING THE NEED FOR AND COST OF APPOINTED COUNSEL (2010); ROBERT
BorUCHOWITZ ET AL., NAT’L Ass’N Crim. Det. Law, MINOR CRIMES, MASSIVE WASTE: THE TERRIBLE TOLL
OF AMERICA’S BROKEN MISDEMEANOR COURTS (2009) [hereinafter MINOR CRIMES].

7. Nar’L L. Ctr. oN HOMELESSNESS & PovVERTY, NO SAFE PrACE: THE CRIMINALIZATION OF
HoMmeLEssNEss IN U.S. Crries 17 (2014).
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and “McJustice.” The process is driven by its large numbers, an emphasis on
summary justice rather than careful adjudication, and the enormous pressure
placed on defendants to plead guilty as quickly as possible.?

A. POLICE

Police are the first and most powerful players in the misdemeanor world.
They decide who will encounter the criminal system in the first instance:
Policing policies and practices fill the enormous petty-offense pipeline. With
approximately 11 million arrests per year, the vast majority of which are for
misdemeanors, the scope and nature of low-level policing determine who will
sustain a misdemeanor conviction and what sorts of offenses will be pursued.’

Police make low-level arrests for all kinds of reasons. They may be
responding to a 911 call or a victim’s report of a theft or assault, the kind of
reactive, investigatory policing common to felonies where a crime has already
been committed. But much of misdemeanor policing is proactive, preventative,
and highly discretionary. Police may use arrests to clear a corner, to send a
message of authority in a high-crime neighborhood, to collect information,
or to move the homeless off the street.!® Police may also be under pressure to
make arrests for professional reasons. Many departments impose formal or
informal quotas under which officers are required to generate large numbers
of arrests to gain promotion.' Police may also make arrests under orders to
raise revenue for the misdemeanor court system itself. In Ferguson, Missouri,
for example, the U.S. Department of Justice found that Ferguson police were
required by supervisors, who in turn were pressured by municipal officials, to
increase arrest rates in order to generate the fines and fees that flowed from
low-level convictions.'? In all these ways, the misdemeanor pipeline is filled

8. Natapoff, Misdemeanors, supra note 1; see also Jenny Roberts, Why Misdemeanors Matter:
Defining Effective Advocacy in the Lower Criminal Courts, 45 U.C. Davis L. Rev. 277 (2001).
9. U.S. DeP’T OF JUSTICE, FED. BUREAU OF INVESTIGATION, CRIME IN THE UNITED STATES

2015, tbl.29 (2016), https://ucr.fbi.gov/crime-in-the-u.s/2015/crime-in-the-u.s.-2015/tables/
table-29.

10. See FORREST STUART, DOWN, OuT, AND UNDER ARREST: POLICING AND EVERYDAY LIFE IN
Skip Row (2016); Perer Moskos, Cop IN THE Hoop: My YEAR POLICING BALTIMORE’S EASTERN
DistricT 114-15, 119-20, 55 (2008).

11.  Complaint, Raymond v. City of New York, No. 15-CV-6885 (S.D.N.Y. Dec. 10, 2015); Saki
Knafo, A Black Officer’s Fight Against the N.Y.P.D., N.Y. Times (Feb. 18, 2016); see also U.S. Dep’t
oF Justick, Crv. Rts. Div., INVESTIGATION OF THE BALTIMORE PoOLICE DEPARTMENT (2016)
[hereinafter BALTIMORE POLICE].

12. U.S. Dep’r or Justick, Civ. Rrs. Div., INVESTIGATION OF THE FERGUSON PoOLICE
DEePARTMENT (2015) [hereinafter INVESTIGATION OF FERGUSON].
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with arrests prompted by a wide range of policies that may have only a remote
connection to evidence of crime or to public safety.

B. BAIL

Once a person is arrested, they may be required to pay bail. Bail is an
amount of money set by the court to ensure that the defendant shows up:
Defendants pay it at the beginning of the case and get it back at the end.”
Many courts use “bail schedules” with set amounts for each offense, regardless
of whether a defendant actually poses a flight risk."* Low-income defendants
typically cannot afford bail and thus remain incarcerated. Indeed, they may
end up serving more time pretrial for failure to make bail than they would be
sentenced to as a result of being found guilty. As a result, many plead guilty, not
because they are in fact guilty, but because it is the only way to secure release
without waiting months in jail to resolve their cases."

A series of lawsuits have been filed around the country challenging the
constitutionality of money bail.'* Because bail results in incarceration only for
those who cannot afford to pay it, it can constitute a violation of equal protection
principles. Moreover, pretrial incarceration has been shown to lead to disparate
outcomes: People incarcerated before trial are more likely to plead guilty and
more likely to receive harsher sentences.'” As a result, numerous jurisdictions are
in the process of reconsidering or eliminating money bail altogether.

C. PROSECUTION

Prosecutors are responsible for the all-important decision whether arrests
should convert to formal criminal charges or whether charges should be
“declined” or dismissed. Prosecutors are also the most powerful decision-
makers in the plea-bargaining process, controlling what charges to bring, what

13. See Megan Stevenson & Sandra G. Mayson, “Pretrial Detention and Bail,” in Volume 3 of
the present Report.

14. E.g., Superior Cr. OF CaL., Cry. oF L.A., 2017 BAIL SCHEDULE FOR INFRACTIONS AND
MISDEMEANORS  (2017), https://www.lacourt.org/division/criminal/pdf/misd.pdf; Harris Cry.
CriM. Crs. oF L., Rutes or Courr 15 (2016), http://www.ccl.hctx.net/attorneys/rules/Rules.pdf.
15.  Warre House CounciL oF Econ. Apvisors, FiNes, Fees, anp Baw (2015), https:/
obamawhitehouse.archives.gov/sites/default/files/page/files/1215_cea_fine_fee_bail_issue_
brief.pdf [hereinafter Fines, Fegs, AND BaiL]; George Joseph, Eric Holder Wants to End Bail as
We Know It, THE ATLANTIC (Nov. 8,2016).

16. E.g., Opinion, Jones v. City of Clanton, No. 2:15¢v34-MHT (M.D. Ala. 2015); ODonnell
v. Harris County, 2017 WL 1735456, No. 4:16-cv-01414 (S.D. Tex. Apr. 28,2017) (memorandum
and opinion setting out findings of fact and conclusions of law).

17.  Paul Heaton, Sandra Mayson & Megan Stevenson, The Downstream Consequences of
Misdemeanor Pretrial Detention, 69 StaN. L. Rev. 711 (2017).
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sentence the defendant will face, and how much pressure to exert on defendants
to plead guilty.'®

The prosecutorial screening function is diminished in the misdemeanor
world. In some low-level courts, for example, there are no prosecutors at all
and police directly charge and prosecute their own cases. This means that
individuals must defend themselves against, or work out a plea bargain with,
the same officer who arrested them in the first place.

In courts where there are prosecutors, declination and dismissal rates vary
widely by jurisdiction—in some cities such as Baltimore and New York, up
to 50% of misdemeanor arrests are eliminated along the way." By contrast,
in Mecklenburg, North Carolina, a Vera Institute study found prosecutorial
declination rates of only 3 or 4%, meaning that nearly all arrests converted
into criminal charges.”’ The effect of low declination and dismissal rates is
powerful: arrests that remain in the system typically convert to convictions
because the vast majority of defendants plead guilty. This means that, in effect,
police acquire the power to decide who will be convicted merely by arresting
them.? This is not the way it is supposed to work, and not the way it works for
felonies. But it is an unintended effect of prosecutorial caseloads, the emphasis
on speed, and deference to police arrest decisions.

D. DEFENSE COUNSEL

Many misdemeanor defendants never get a lawyer. Some are not entitled
to counsel by law: The U.S. Supreme Court held in Scott v. Illinois** that
a misdemeanor defendant who is not incarcerated does not have a Sixth
Amendment right to an attorney. As a result, defendants who face “fine
only” charges—charges that carry only a fine and no possibility of jail—do

18. ANGELA J. Davis, ARBITRARY JUSTICE: THE POWER OF THE AMERICAN PROSECUTOR
(2007); see also Ronald F. Wright, “Prosecutor Institutions and Incentives,” in Volume 3 of the
present Report.

19. MARYLAND JUDICIARY, ANNUAL STATISTICAL ABSTRACT FiscaL Year 2015, tbl. DC-4
(2015), http://mdcourts.gov/publications/annualreport/reports/2015/fy2015statisticalabstract.
pdf (discussing the manner of disposition for criminal cases); Adult Arrests 2007-2016, N.Y Sr.
Div. or CRriM. JUSTICE SERv., http://criminaljustice.ny.gov/crimnet/ojsa/arrests/NewYork.pdf
(last visited May 10, 2017).

20.  Racial Disparities in the Criminal Justice System: Hearing Before the S. Comm. on Crime,
Terrorism & Homeland Sec. of the H. Comm. on the Judiciary, 111th Cong. 1 (2009) (testimony
of Wayne S. McKenzie, Director, Prosecution & Racial Justice Program at the Vera Institute of
Justice) [hereinafter McKenzie Testimony].

21.  Alexandra Natapoff, A Stop is Just a Stop: Terry’s Formalism, 15 Onio St. J. Crim. L.
(forthcoming 2017).

22.  Scott v. Illinois, 440 U.S. 367 (1979).
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not have the right to a lawyer at all. Conversely, the Court held in Alabama
v. Shelton® that defendants who are ultimately incarcerated, or who could be
subject to incarceration under the terms of their probation, do have the right
to counsel. But many such defendants do not receive lawyers even though they
are constitutionally entitled to them.** Low-level courts often fail to appoint
a public defender, requiring defendants to work out their cases directly
with prosecutors. A chief justice of the South Carolina Supreme Court once
explained that she expressly told judges not to appoint counsel even when
required by Alabama v. Shelton:

Alabama v. Shelton [is] one of the more misguided decisions of
the United States Supreme Court, I must say. If we adhered to it in
South Carolina we would have the right to counsel probably ... by
dragooning lawyers out of their law offices to take these cases in
every magistrate’s court in South Carolina, and I have simply told
my magistrates that we just don’t have the resources to do that.
So I will tell you straight up we [are] not adhering to Alabama v.
Shelton in every situation.”

Where counsel is provided, quality varies enormously. Some misdemeanor
public-defender offices provide robust representation to their misdemeanor
clients, investigating cases and going to trial. But most offices lack the resources
to do s0.”® Misdemeanor public-defender caseloads are famously enormous—
numbering in the hundreds and even thousands of cases, even though the ABA
recommends a maximum of 300 misdemeanor cases per year per attorney.”’
This contributes to a so-called “meet ’em and plead ’em” culture in which
attorneys meet their clients briefly, explain the prosecutor’s offer, and get
their clients to agree. Even where defenders are prepared to litigate their cases,
defendants may decide to plead guilty because they cannot afford bail and
must wait the weeks or even months that a trial might require. In effect, the size
and speed of the process—and the hydraulic pressures on defendants to plead

23.  Alabama v. Shelton, 535 U.S. 654 (2002).

24. MiNor CRIMES, supra note 6; Arisa SMITH & SEAN MADDAN, NAT’L Ass’N CRIMINAL DEF.
Lawyers, THREE MINUTE JuUsTICE: HASTE AND WASTE IN FLORIDA’S MISDEMEANOR COURTS 15
(2011); DiANE DEPIETROPAOLO PRICE ET AL., NAT'L AsS'N CRIMINAL DEF. LAWYERS, SUMMARY
InjusTicE: A Look AT CONSTITUTIONAL DEFICIENCIES IN SOUTH CAROLINA’S SUMMARY COURTS
19-20 (2016) [hereinafter SUMMARY INJUSTICE].

25. MIiNOR CRIMES, supra note 6, at 15.

26. Roberts, supra note 8; MINOR CRIMES, supra note 6; see also Eve Brensike Primus, “Defense
Counsel and Public Defense,” in Volume 3 of the present Report.

27. AM. BAR AsS’N, STANDARDS FOR CRIMINAL JUSTICE PROVIDING DEFENSE SERVICES 72, 72
n.13 (3rd ed. 1992).
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guilty—impose structural limitations on defense counsel’s ability to provide
vigorous representation to their clients.*®

E. COURTS

Low-level courts are notorious for their quick-and-dirty atmosphere.
The leading report on national misdemeanor courts described how they
work as follows:

In many jurisdictions, cases are resolved at the first court hearing,
with minimal or no preparation by the defense. Misdemeanor
courtrooms often have so many cases on the docket thatan attorney
has mere minutes to handle each case. Because of the number of
cases assigned to each defender, “legal advice” often amounts to
a hasty conversation in the courtroom or hallway with the client.
Frequently, this conversation begins with the defender informing
the defendant of a plea offer. When the defendant’s case is called,
he or she simply enters a guilty plea and is sentenced. No research
of the facts or the law is undertaken. This process is known as
meet-and-plead or plea at arraignment/first appearance.”

Numerous scholars who have studied low-level courts around the country
describe the same phenomenon.*

Because of the rushed and informal nature of these courts, judges may
affirmatively discourage defense attorneys from litigating legal issues.
Law professor Eve Brensike Primus—a former public defender—recalls
misdemeanor judges who would not permit her to raise legal issues, telling
her to “save it for appeal” In many municipal courts, judges are not
themselves lawyers.*? In other courts, municipal judges also serve as part-time

28.  Alexandra Natapoff, Gideon Skepticism, 70 WasH. & LEg L. Rev. 1049 (2013).

29. MINOR CRIMES, supra note 6, at 31.

30.  Issa Kohler-Hausmann, Managerial Justice and Mass Misdemeanors, 66 Stan. L. Rev. 611
(2014); Jason Cade, The Plea-Bargain Crisis for Noncitizens in Misdemeanor Court, 34 CARDOZO
L. Rev. 1751 (2013); Eve Brensike Primus, Our Broken Misdemeanor Justice System: Its Problems
and Some Potential Solutions, 85 S. CaL. L. Rev. Postscript 80 (2012); Roberts, supra note 8; Josh
Bowers, Punishing the Innocent, 156 U. Pa. L. Rev. 1117 (2008); Ian Weinstein, The Adjudication
of Minor Offenses in New York City, 31 ForoHaM Urs. L.J. 1157 (2004); Marcorm M. FeeLey,
THE PROCESS 1$ THE PUNISHMENT: HANDLING CASES IN A LOWER CRIMINAL COURT (1979).

31. Primus, supra note 30, at 81.

32.  Brendan Smith, Legislative Efforts Requiring Judges to Hold JD Meet with Mixed Results,
ABA J. (July 1, 2011), http://www.abajournal.com/magazine/article/is_there_a_lawyer_in_the_
court/ (24 states do not require judges to have law degree); see also SUMMARY INJUSTICE, supra
note 24.
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prosecutors.” This inattention to law, due process, and neutrality is one of the
defining characteristics of the misdemeanor process.

Low-level courts are also infamous for the disrespectful and inhumane
treatment of the hundreds of defendants who speed through their doors. In
Houston, people sat in long lines outside one misdemeanor courtroom for
hours; some days the judge never showed up.** A bankruptcy judge who visited
misdemeanor court in New York came away dismayed. “I was shocked by the
casual racism emanating from the bench.””* As Professor Jonathan Simon put it:

[T]he whole structure of misdemeanor justice ... seems intended to
subject the urban poor to a series of petty but cumulative blows to
their dignity as citizens of equal standing. The exposure to constant
petty (as well as not so petty) degradation and domination by
police, and the absence of an advocate, or a protective judicial role,
produces a constitutive lesson of the lack of accord for dignity.*

E THE INDIVIDUAL DEFENDANT

With so many official players under pressure to move cases along, the person
with the strongest incentive to demand time and attention is the individual
accused of a crime. But misdemeanor defendants are typically ill-equipped to
stand up for their own rights. The petty-offense process tends to sweep up
the disadvantaged: the undereducated, the poor, people of color, the young,
addicted, or homeless.”” Without meaningful representation or education,
misdemeanor defendants are left to navigate their options alone. They may
not know whether they are actually innocent or whether they have legal
defenses that could be raised. Without legal advice, they may not appreciate
the substantial burden that sustaining a misdemeanor conviction will impose
on the rest of their lives. Even if they are not incarcerated, contesting their
cases may require them to return to court multiple times, forcing them to miss
work or struggle with transportation or child care. Such pressures often make
pleading guilty seem like the only realistic option.

33.  Nar’t Crr. ror StT. Crs., Missourl MUNICIPAL COURTS: BEST PRACTICE RECOMMENDATIONS
(2015), https://www.courts.mo.gov/file.jsp?id=95287 [hereinafter Missourt MUNICIPAL].

34, Emily DePrang, Poor Judgment, TEx. OBsErRVER (Oct. 12,2015), https://www.texasobserver.
org/poor-judgment/.

35.  Hon. Shelley C. Chapman, I'm a Judge and I Think Criminal Court is Horrifying, MARSHALL
Project (Aug. 11, 2016), https://www.themarshallproject.org/2016/08/11/i-m-a-judge-and-i-
think-criminal-court-is-horrifying#.Mh9gFKKVg.

36.  Jonathan Simon, Misdemeanor Injustice and the Crisis of Mass Incarceration, 85 S. CAL. L.
Rev. PostscripT 113 (2012).

37.  Natapoff, Misdemeanors, supra note 1; Roberts, supra note 8.
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III. PUNISHMENT AND COLLATERAL CONSEQUENCES

Once a person sustains a misdemeanor conviction, a wide array of formal
punishments and informal burdens accrue.”® Probation and fines are the most
common legal punishment; jail sentences are less frequently imposed but
hover in the background as a threat against those who violate their probation
or fail to pay their fines. In addition to the formal conviction, offenders may
lose their jobs, welfare benefits, housing, and immigration status. Fines and
fees often sink offenders deeper into poverty while saddling them with years
of debt and poor credit. While such consequences still pale in comparison to
long felony sentences, petty offenders are often punished in cumulative ways
over long periods of time that far outweigh the seriousness of their crimes.
Such punishments typically fall most heavily on the disadvantaged: While the
wealthy can pay their fines and fees, or take time from work for a probation
meeting, the poor often end up indebted and incarcerated because they lack
the resources necessary to comply. This has led to what many have labeled
the resurgence of “debtor’s prison,” where thousands of poor defendants are
incarcerated not for their original offenses, but because they could not afford
bail, fines, or fees.”

A. JAIL
In 1985, sociologist John Irwin wrote in his seminal work The Jail, “[i]n a
legal sense, the jail is the point of entry into the criminal system. ... [It] was

invented, and continues to be operated, in order to manage society’s rabble ...
meaning the ‘disorganized’ and ‘disorderly; ‘the lowest class of people.”*’ Today,
over 11 million people pass through American jails every year; approximately
750,000 people are in jail at any given time. Forty percent of jail inmates are
serving sentences; 60% are pretrial detainees who have not yet been adjudicated

38. Roberts, supra note 8; Michael Pinard, Collateral Consequences of Criminal Convictions:
Confronting Issues of Race and Dignity, 85 N.Y.U. L. Rev. 457 (2010); Gabriel J. Chin, “Collateral
Consequences,” in Volume 4 of the present Report.

39.  The New Debtors’ Prison: If You Are Poor, Don’t Get Caught Speeding, THe EcoNomisT (Nov.
16, 2013), http://www.economist.com/news/united-states/21589903-if-you-are-poor-dont-
get-caught-speeding-new-debtors-prisons; REBEKAH DILLER, ALICIA BANNON & MITALI NAGRECHA,
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(2013) [hereinafter THE QuTskirTs OF HOPE].

40. JOHN IRWIN, THE JAIL: MANAGING THE UNDERCLASS IN AMERICAN SOCIETY 1-2 (1985).
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or convicted of anything.** Most defendants who are offered bail cannot afford
to pay it, which means that many inmates are effectively incarcerated due to
their poverty.*? The average pretrial detainee spends over a month in jail.*’

Civil-rights litigation and the mass-incarceration debate have focused
largely on the harms of prison, but jails are often just as harsh and dangerous,
sometimes more so. Designed for short-term stays, jails typically lack the
facilities, mental-health care, drug treatment, and other programs that prisons
have. Violence, sexual assault, and disease are common.* And although it is not
the most frequent initial sentence, the threat of incarceration hovers continually
in the background if offenders fail to meet the conditions of their probation or
cannot afford to pay their fines and fees.

B. PROBATION

Probation, sometimes referred to as community supervision, places
defendants on a period of court supervision with conditions, such as the
requirement that they maintain employment or remain drug-free. It is the
most common misdemeanor sentence—over 4 million Americans are on some
form of probationary supervision.* While probation is often understood as a
form of leniency—a substitute for incarceration—it can be highly burdensome
in its own right. Probationers lose their privacy rights—probation officers
can search them and their homes at any time.* Probation typically requires
periodic drug tests, visits to the probation office, electronic monitoring, and
other reporting requirements that can be difficult to meet. A violation of any
probation condition can subject the defendant to incarceration. A typical
misdemeanor probation term can last from six months to several years.*’

41. Topb D. MINTON & ZHEN ZENG, BUREAU OF JUSTICE STATISTICS, U.S. DEP’T OF JUSTICE, JAIL
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43, Doris J. JaMES, BUREAU OF JusTICE StaTisTics, U.S. DEP’T OF JUSTICE, SPECIAL REPORT: PROFILE OF
JAIL INMATES, 2002 (2004).
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HurrINGTON Post, http://data.huffingtonpost.com/2016/jail-deaths (last visited May 10, 2017).
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104 Geo. L.J. 291 (2016); see also Michael Tonry, “Community Punishments,” in Volume 4 of the
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One of the most important conditions of misdemeanor probation is the
requirement to pay fines and fees. Thousands of misdemeanor defendants
are incarcerated every year because they cannot pay their legal financial
obligations (LFOs) and thus violate the terms of their probation. In over a
dozen states, private probation companies profit from this arrangement,
providing supervision services to the state for free and charging defendants
monthly supervision fees.* If the defendant fails to pay the company, they can
be jailed until they pay.

C. FINES AND FEES

Most misdemeanor offenders are punished through fines. While fines are
an important and long-standing criminal justice tool, they have unintended
consequences in the misdemeanor arena because so many defendants cannot
afford to pay them. Such defendants thus receive not only their original fine,
but are punished with long-term debt, the loss of their credit, and pressure to
forgo necessities of life such as rent, food, health care, and education. If they
do not pay, they may be incarcerated. In addition, courts and other criminal
justice institutions now impose a wide array of fees, including booking fees,
court costs, public-defender fees, jail fees, and late fees that can amount to
hundreds or even thousands of additional dollars.*

A number of recent reports and lawsuits have documented the resurgence
of debtor’s prison for defendants who are too poor to pay their fines and fees
or who cannot afford bail.*® The 2015 U.S. Department of Justice Report on the
Ferguson Police Department concluded that police practices and municipal
courts in Ferguson, Missouri, were largely designed to extract revenue from
low-income residents through the imposition of fines and fees for petty crimes
and traffic offenses.’! The Conference of State Court Administrators (COSCA)

48.  JasoN Brarock, HumaN RiGHTS WarcH, PROFITING FROM PROBATION: AMERICA’S “OFFENDER-
FUuNDED” ProBatioN INDUSTRY (Feb. 2014), https://www.hrw.org/report/2014/02/05/profiting-
probation/americas-offender-funded-probation-industry.

49.  Alexes Harris, Heather Evans & Katherine Beckett, Drawing Blood from Stones: Legal Debt
and Social Inequality in the Contemporary United States, 115 AMm. ]. Soc. 1753 (2010); see also Beth
A. Colgan, “Fines, Fees, and Forfeitures,” in Volume 4 of the present Report.

50.  INFOR A PENNY, supra note 39; A BARRIER TO REENTRY, supra note 39.

51.  INVESTIGATION OF FERGUSON, supra note 12.
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and the Conference of Chief Justices have come out strongly against the
practice, stating that it violates core notions of judicial integrity and neutrality
to treat courts as tax collectors.”

D. EMPLOYMENT AND OTHER COLLATERAL CONSEQUENCES

Beyond formal legal sentences of jail, probation, and fines, misdemeanor
offenders are subject to numerous collateral civil penalties for their minor
convictions.” Perhaps the most important is the impact on employment: Most
employers check criminal records, and a misdemeanor conviction can impede
job prospects for years.* Additional consequences can include losing driver’s
licenses, jobs, professional licenses, public housing, food stamps, immigration
status,and creditworthiness.> The Council of State Governments has assembled
a database of statutory provisions that impose civil collateral consequences for
a criminal conviction: For misdemeanors, the database contains nearly 9,000
provisions.® The collective collateral punishments that attach to a minor
conviction can thus far outweigh the formal sentence itself.

IV. BIG CHALLENGES: INNOCENCE, RACE, AND MONEY

The misdemeanor process distorts many aspects of the criminal justice
institution. Three especially critical challenges lie in the arenas of wrongful
conviction, race, and wealth inequality.

A. INNOCENCE

Since 2014, there have been dozens of exonerations in Houston, Texas, of
innocent people who pled guilty to low-level drug charges even though they
did not possess drugs. They were arrested based on inaccurate roadside drug
tests, and then succumbed to the heavy pressures to plead guilty in order to

52. CoNE. OF ST. CT. ADMIN., 2011-2012 Poricy Paper: CourTs ARE NOT REVENUE CENTERS (2012)
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FOR ST. Crts. (Feb. 3,2016), http://www.ncsc.org/Newsroom/News-Releases/2016/Task-Force-on-
Fines-Fees-and-Bail-Practices.aspx [hereinafter NCSC News Release].
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escape jail and the threat of longer sentences if they did not plead.”” These
inaccurate $2 drug tests are used to make arrests and generate convictions all
over the country.

In New York, many innocent people were wrongfully convicted of trespassing
under a New York Police Department policy called “Operation Clean Halls.”
Under that program, which was eventually found unconstitutional, police
arrested large numbers of African Americans and Latinos for trespassing in
or around public housing projects.”® Often the individuals were not actually
trespassing—many were visiting friends or family—but upon being arrested
they pled guilty to escape jail and the long, burdensome process of contesting
their cases. Public defender Chris Fabricant described the dynamic as follows:

Before coming to the Bronx Defenders (where I am a staff
attorney), I had never had a misdemeanor case, and rare was the
client I was certain was innocent. In the Bronx, well over half of
my cases are misdemeanors, and I have had a disgraceful number
of innocent clients, many of whom plead guilty to a trespassing
charge, either in a ‘Clean Halls’ building or a New York City Public
Housing building.”®

The threat of these types of wrongful conviction is inherent in the quick
and dirty misdemeanor process: arrests based on weak evidence, a process ill-
equipped to check the evidence, and heavy pressure to plead guilty. Because
misdemeanor dockets are so large, they likely generate hundreds if not
thousands of such wrongful convictions every year.*

B. RACE

The misdemeanor process is the first step in the racialization of crime in
America. While the racial influences of the war on drugs and long mandatory
minimum sentences are now well recognized,® the misdemeanor system plays
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CoNvICTIONS AND THE DNA RevoruTioN: TWENTY-FIVE YEARS OF FREEING THE INNOCENT (Daniel
Medwed ed., 2017); see also Brandon L. Garrett, “Actual Innocence and Wrongful Convictions,”
in Volume 3 of the present Report.
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an enormous yet underappreciated role. The dynamic has its roots in the
fact that low-level policing is heavily racially skewed.®* Nationally, marijuana
arrests are disproportionately aimed at African Americans, with black arrest
rates four times as high as white arrest rates.®® In New York, at the height of the
city’s order maintenance policy, 80% of people stopped and frisked by police
were African American or Latino: most of those wrongful trespassing arrests
described above were imposed on people of color.** In San Jose, California,
a media investigation found that Latinos were subject to 70% of arrests for
disturbing the peace, 57% of arrests for resisting, and 57% of arrests for public
intoxication, even though the group comprises only approximately 30% of
San Jose residents.®® In Baltimore, 657 people were arrested for “gaming” or
“playing cards” between 2010 and 2015: Five were white.* In these cumulative
ways, the enormous net of the petty-offense process sweeps in hundreds of
thousands of African Americans and other minorities every year, marking them
as criminal, often inaccurately, and burdening their personal and economic
lives in perpetuity. Addressing the misdemeanor racial dynamic is thus key to
addressing the racial imbalance of the entire criminal system.

C. MONEY

Finally, the misdemeanor system has become an engine of wealth
redistribution and a powerful socioeconomic institution in its own right. The
process criminalizes poverty—for example by punishing and incarcerating
individuals who cannot afford to pay bail, fines, or fees.®” It exacerbates that
poverty, for example by suspending driver’s licenses of people who already
cannot afford traffic fines, and imposing late fees and interest on those who
cannot pay immediately.®® And it links poverty to incarceration by jailing those
who cannot afford bail or who have missed a payment.*
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The system’s heavy reliance on fines and fees is no accident: Many municipal
courts, probation offices, and local governments rely on the income stream
generated by misdemeanor adjudication. Small towns around the country
raise millions in revenue through arresting, citing, and convicting low-level
offenders.” In Ferguson, Missouri, the Justice Department concluded:

Ferguson’s law enforcement practices are shaped by the City’s focus
on revenue rather than by public safety needs. This emphasis on
revenue has compromised the institutional character of Ferguson’s
police department, contributing to a pattern of unconstitutional
policing, and has also shaped its municipal court, leading to
procedures that raise due process concerns and inflict unnecessary
harm on members of the Ferguson community.”

In effect, the system taxes its low-income population through fines and fees in
order to fund the operation of the petty-offense process itself.

RECOMMENDATIONS

Cost has long been an impediment to criminal justice reform in general,
and to misdemeanor reform in particular. It is often thought that stronger
procedures, more defense counsel, data collection, and individuated justice
are too expensive given the petty nature of the underlying offenses. But this
impression is incorrect. Some misdemeanor reforms actually save the state
money: It can be cheaper to find housing for homeless people than it is to lock
them up. Community service is less expensive than arresting and incarcerating
people who cannot afford to pay their fines and fees. Decriminalization and
legalization mean that the state no longer has to pay for defense counsel,
prosecutorial resources, or jail. Moreover, the individual and social costs of
misdemeanor overcriminalization are very high. Society—especially local
budgets—bears the cost when millions of individuals are incarcerated,
impoverished, and rendered jobless by the misdemeanor experience. Or, as
California State Sen. Bob Hertzberg bluntly put it: “We’re not even getting the
dough. How intelligent is that? We’re just ruining people’s lives.””> Misdemeanor
reform can thus be both fiscally responsible and socially beneficial.
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The reforms below address weaknesses and counterproductive incentives at
crucial stages of the misdemeanor process: arrest, adjudication, incarceration,
and punishment. Some reforms are aimed at specific actors; some involve
multiple institutions. Numerous jurisdictions across the county are
experimenting with such reforms—the examples provided are the tip of the
iceberg, offering a window into the possibilities for experimentation and
success. More extensive details and reform proposals are contained in the
sources in the footnotes.

1. Reduce the flow of low-level arrests that fill the misdemeanor pipeline.
Many police departments impose formal or informal quotas on police
officers to make citations and arrests. This leads to unnecessary arrests
and charges that fill the misdemeanor pipeline while disproportionately
impacting low-income and minority neighborhoods. For example, New
York police officers filed a lawsuit against the NYPD, arguing that such quotas
violate their professional standards and put pressure on officers to make
unconstitutional arrests.”” The Department of Justice concluded that quotas
were pressuring Baltimore police officers to engage in unconstitutional
practices.” Eliminating such quotas and pressures would not only improve
police working conditions but stem the flow of unnecessary and unfounded
arrests into the petty-offense system in the first place.”

State legislatures also have the power to restrict police authority to arrest
for minor offenses, requiring police to issue citations and summonses
instead.”® Legislatures should identify offenses, such as traffic offenses,
order-maintenance crimes, and marijuana possession, where the purposes
of the statute can be fulfilled by issuing a summons and the costs of arrest
to the individual and to the state can be avoided. In New York, for example,
the city recently converted a number of criminal offenses into violations
for which police can issue summonses instead of making arrests.””
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It is important that such legislative restrictions on arrest be mandatory
so as to reduce confusion and racial disparities. For example, in Illinois,
marijuana decriminalization statutes gave police discretion over whether to
make an arrest or issue a citation: Upon implementation, arrest rates went
down in white neighborhoods but increased in black neighborhoods.”

2. Eliminate money bail and bail schedules for low-level offenders. There
is new public appreciation for the regressive and unconstitutional impact
of bail. As a result, many jurisdictions are eliminating money bail entirely
for low-level offenses. A federal judge in Harris County, Texas, recently
declared the county’s misdemeanor bail system unconstitutional.”
In Maryland, the state’s attorney general issued an opinion stating
that Maryland’s use of money bail to incarcerate the poor is likely
unconstitutional; the Maryland Court of Appeals subsequently changed
the rules.® Bail schedules likewise impose bail without consideration for
the defendant’s personal circumstances, actual flight risk, or ability to pay.
Schedules should thus be eliminated, and bail determinations—if made
at all—should always be individualized.®' This will not only eliminate the
equal protection violation that occurs when only the poor are incarcerated,
but lessen pressures on the poor to plead guilty. Moreover, as the Maryland
attorney general points out, eliminating money bail is both efficient and
cost-effective:

In the District of Columbia, where courts rely heavily
on supervised pretrial release rather than bail, 90% of
defendants appear for trial and are not rearrested before
their cases are resolved. Similarly, after Kentucky shifted
to a nonfinancial pretrial release program and adopted
an evidence-based risk assessment tool, its pretrial release
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marylandattorneygeneral.gov/News%20Documents/Rules_Committee_Letter_on_Pretrial
Release.pdf; Kevin Rector, Maryland Judges, Commissioners Shifting Away from Cash Bail as
Reform Debate Continues, Batr. Sun (Feb. 25, 2017), http://www.baltimoresun.com/news/
maryland/bs-md-bail-reform-effects-20170225-story.html.

81.  United States v. Salerno, 481 U.S. 739, 750, 755 (1987) (upholding the constitutionality of
bail on the assumption that determinations will be individualized); see also Brief of the United
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rate increased from 68 to 70%, its court appearance
rate rose from 89 to 91%, and arrests for new criminal
activity while on pretrial release dropped by 15%. A
Colorado risk-assessment tool documented a 95% court
appearance and a 91% public safety rate for its lowest
risk defendants. ... These systems also experienced a
reduction in the costs of housing defendants pretrial
and prevented the injustice and collateral consequences
attached to wealth-based pretrial detention.®

3. Prosecutorial decisions: Incentivize screening and dismissals. When
prosecutors fail to screen cases rigorously, low-level arrests convert too
easily into criminal charges. Misdemeanor prosecutors should thus
be trained and incentivized to engage in strong screening practices
and to decline or dismiss higher percentages of misdemeanors,
particularly order-maintenance and possession offenses, which are
overused as policing tools.* For example, in Milwaukee, Wisconsin,
the Vera Institute’s study revealed particularly low declination rates for
nonwhite defendants in drug-paraphernalia cases. Upon investigation, it
turned out that misdemeanor dockets were being staffed by junior, less
experienced prosecutors. The office assigned experienced attorneys to
the unit to better train the new prosecutors. Declination rates rose and
racial disparities declined.** A Missouri study of prosecutorial offices
concluded that “misdemeanor units are typically operated by experienced
support staff and inexperienced attorneys,” and that screening is key to
efficiency as well as fairness.® Because new prosecutors typically train in
misdemeanors before they move onto felonies, the misdemeanor training
experience is an opportunity not only to improve petty-offense processing
and outcomes but to set rigorous standards from the beginning of young
prosecutors’ careers.
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4.

5.

Enforce the constitutional right to counsel and due process. The Sixth
Amendment guarantees an attorney to defendants who are incarcerated,
or who are placed on jailable probation.* As numerous reports and
investigations have demonstrated, this right is routinely violated in lower
courts around the country.®” Courts and state governments must therefore
find the resources to provide meaningful counsel to the thousands of
defendants who come before lower courts, which includes reducing
defender caseloads to ABA-recommended levels. Where states are unwilling
to pay for this constitutionally mandated right, they have the option of
converting criminal offenses into civil infractions to remove the possibility
of incarceration and thereby eliminating the attendant right to counsel.®

Courts are responsible for enforcing the Sixth Amendment in particular
and due process in general. The right to counsel is not satisfied merely by
the appointment of a lawyer: Judges must ensure that attorneys on both
sides have the time and opportunity to raise legal issues, that unrepresented
defendants understand their rights and the nature of the proceedings,
and that the courtroom is a place where defendants can be confident of
respectful treatment. As the National Center for State Courts put it:

High performing courts are procedurally fair. They treat
those who appear before the court with respect, dignity,
and understanding. Procedural fairness is not a feel-
good, vague ideal; it is a tangible operational philosophy
that promotes the highest ideals of justice.*

The reports cited here contain numerous recommendations for
improving access to counsel and strengthening the integrity of lower-
court procedures.”

Increase the availability of diversion. Diversion is an alternative
disposition and punishment that permits defendants to avoid formal
convictions by submitting to a period of supervision. Some jurisdictions
refer to it as pretrial diversion; New York has a comparable procedure
called an “adjournment in contemplation of dismissal” (ACD). Diversion
is a central mechanism through which prosecutors can funnel people out
of the criminal system where outright dismissal is inappropriate, giving
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people a chance to keep their records clean. For example, the suspended-
license diversion program in King County, Washington, has permitted
thousands of defendants to keep their licenses, avoid criminal convictions,
and pay off their fines, while saving the county over $300,000.”"

All diversion reform should ensure that programs are free and available
equally to rich and poor alike. Some prosecutors’ offices charge defendants
for the privilege of entering diversion, which precludes low-income
individuals from taking advantage of the opportunity. As a New York
Times investigation concluded:

[I]n many places, only people with money [can] afford
a second chance. Though diversion was introduced as a
money-saving reform, some jurisdictions quickly turned
it into a source of revenue. Prosecutors exert almost total
control over diversion, deciding who deserves mercy and
at what price[.] The prosecutors who grant diversion often
benefit directly from the fees, which vary widely from town
to town and can reach $5,000 for a single offense.”

In felony diversion programs and diversionary drug programs, researchers
have found racial discrepancies where more white than black defendants
are given the opportunity to keep their records clean.”” Because diversion
programs are discretionary, prosecutors’ offices should be particularly
attuned to the challenges of implicit bias in their implementation.”*

While diversion is clearly better for defendants than an outright conviction,
it has its costs. In New York, for example, an ACD marks the defendant’s
record during the period of diversion, which can lead to job loss and other
ill effects.”” While most diversion programs promise that defendants will
not sustain a permanent record, the realities of commercial data collection
and inaccurate criminal justice databases make such promises hard to
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keep.” As a result, even diversions and dismissals can leave a permanent
criminal mark, sometimes unbeknownst to the defendant.”

6. Reduce incarceration and increase decriminalization. Incarceration is
overused for petty offenses, not only to punish minor conduct but also
to enforce the collection of fines and fees. States should end the debtor’s
prison phenomenon by restricting courts from using incarceration,
including civil contempt, to enforce the payment of legal financial
obligations (LFOs).”® Where legislatures do not act, courts should step into
the breach, reducing the use of incarceration as punishment for failure to
pay and eliminating it as a debt collection tactic against the poor.”

Decriminalization is one of the most promising misdemeanor reforms but
itisalso a double-edged sword.'” Decriminalization has various meanings,
but its essence is the elimination of jail time for existing offenses. In some
jurisdictions, decriminalized offenses remain criminal in nature but
punishable only by a fine, so-called “non-jailable misdemeanors.” Other
jurisdictions engage in more robust decriminalization by converting
offenses into civil infractions or violations. This latter option is the most
effective, since it eliminates not only jail time but the stigma of a criminal
conviction and the many collateral consequences that still attach to non-
jailable misdemeanors.

On the one hand, decriminalization eases many of the misdemeanor
system’s worst features. It reduces incarceration, especially for overpoliced
populations. It can represent a more proportionate, fairer response to
conduct widely perceived as harmless or only mildly blameworthy. And it
saves state resources by averting the need for defense counsel, prosecution
costs, and jail space. Professor Robert Boruchowitz estimates that increasing
diversion and decriminalization could save over $1 billion nationwide:

A University of Oregon study found that the marginal cost
of prosecuting and convicting a misdemeanor in Oregon
was $1,679. Testimony presented to the Washington

96. JacoBs, supra note 54; see also Dewan, supra note 91.

97.  Rothgery v. Gillespie Cty., 554 U.S. 191 (2008).

98.  See, e.g., A BARRIER TO REENTRY, supra note 39 (documenting how states use civil contempt
to incarcerate for the nonpayment of criminal fines).

99.  Each of the following reports on the debtor’s prison phenomenon contains detailed
policy recommendations to this end: IN FOR A PENNY, supra note 39; A BARRIER TO REENTRY, supra
note 39; Blalock, supra note 48.

100. Natapoft, Decriminalization, supra note 1; Wayne A. Logan, After the Cheering Stopped:
Decriminalization and Legalism’s Limits, 24 CorNELL J.L. & Pus. PoL’y 319 (2014).
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state Legislature in 2009 showed that changing simple
possession of marijuana to a violation could save $16
million per year. ... Nationally, if only half of the 758,593
marijuana-possession cases, and half of the 1,106,314
disorderly conduct, drunkenness, vagrancy, and curfew
and loitering arrests were diverted or treated as non-
criminal violations, 932,453 cases across the country
could be removed from the system, saving more than
$1.5 billion per year.'

Accordingly, every state should comprehensively review its misdemeanor
crimes and violations and eliminate incarceration as a penalty for traffic,
order-maintenance, and other offenses that do not involve harmful or
dangerous conduct. For example, Hawaii undertook a thorough review of
its non-criminal codes in order to decriminalize regulatory offenses that
once carried the potential for incarceration.'” In addition to marijuana
possession, Massachusetts decriminalized the first-time offenses of
disturbing the peace and operating a vehicle while uninsured or with a
suspended license.'*

On the other hand, decriminalization is not legalization.'” It is a
famous net-widener, making it easier to sweep large numbers of people
into the criminal system without counsel or due process. Non-jailable
misdemeanors still mark people with criminal records and impose wide-
ranging collateral consequences, and employers often ignore technical
distinctions between civil infractions and criminal violations. Because
citations are easy to issue and prosecute, decriminalization also increases
the risk that governments will be tempted to use low-level offenses as
revenue generators. And finally, for defendants who cannot pay the hefty
fines and fees associated with decriminalized offenses, incarceration is
not so much eliminated as postponed.'® Accordingly, decriminalization
should be deployed with careful attention to its unintended negative side
effects, and legalization should be considered where possible.

Boruchowitz, supra note 6.
THE SPANGBERG PROJECT, AN UPDATE ON STATE EFFORTS IN MISDEMEANOR RECLASSIFICATION,

PENALTY REDUCTION AND ALTERNATIVE SENTENCING (2010) (reclassification included agricultural,
animal, conservation, and transportation offenses).

Mass. GEN. Laws ANN. ch. 272 § 53(b); JoeL ScHUMM, AM. BAR Ass’N & NAT’L Ass’N. OF CRIM.

DEr. Law., NATIONAL INDIGENT DEFENSE REFORM: THE SOLUTION 1S MULTIFACETED 16 (2012).

See Alex Kreit, “Marijuana Legalization,” in the present Volume.
Natapoff, Decriminalization, supra note 1.
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Overhaul fines, fees and the taxation function. Misdemeanor fines and
fees have taken on a life of their own, disconnected from the minor nature
of the underlying offenses and the economic realities of the misdemeanor
population. To restore balance, criminal fines should be interchangeable
with community service or keyed to defendant income. In Europe, for
example, some courts impose what are called “day fines,” fines that are
multiples of the person’s daily income so that rich and poor people are
punished proportionately to their ability to pay.'®

Fees imposed by courts, probation offices, and jails should be eliminated
for the indigent and severely limited overall. Unlike fines, which serve
a punitive purpose, fees are revenue-generating mechanisms that force
a largely impoverished defendant population to subsidize its own
punishment. Thomas Edsall of the New York Times called this phenomenon
“poverty capitalism,” a “unique sector of the economy [where the] costs of
essential government services are shifted to the poor.”'”” The White House
Counsel of Economic Advisers concluded that reliance on fines and fees
“places large burdens on poor offenders who are unable to pay criminal
justice debts and, because many offenders assigned monetary penalties
fall into this category, has largely been ineffective in raising revenues.”'*®
The criminal justice population is already heavily disadvantaged based on
education, wealth, and personal resources: It should not also be required
to fund the very criminal system that exacerbates its disadvantage.
Accordingly, indigent defendants should not be charged fees for counsel,
diversion, community service, jail, probation, drug testing, electronic
monitoring, or any other aspect of their own adjudication and punishment.

In order to end the incentives for local courts and law enforcement to
use misdemeanors to generate revenue, the link between fines and fees
and local budgets should be severed. The Conference of Chief Justices
(CCJ) and the Conference of State Court Administrators (COSCA)
recommend that the judiciary be funded from general state funds to
ensure its stability and neutrality. As they put it, “CCJ and COSCA have
long taken the position that court functions should be funded from the
general operating fund of state and local governments to ensure that
the judiciary can fulfill its obligation of upholding the Constitution and

106.
107.

Sally T. Hillsman, Fines and Day Fines, 12 CriM. JusT. 49 (1990).
Thomas B. Edsall, The Expanding World of Poverty Capitalism, N.Y. TiMes (Aug. 26,

2014), https://www.nytimes.com/2014/08/27/opinion/thomas-edsall-the-expanding-world-of-
poverty-capitalism.html.

108.

Fines, FEES, AND BALL, supra note 15.
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protecting the individual rights of all citizens.”'”” Fines and fees should
go into a general state fund used to support rehabilitation and otherwise
improve the criminal process; this will eliminate the incentive for courts
and municipalities to misuse misdemeanors as a covert form of taxation.
In Maryland, for example, fines from decriminalized marijuana offenses
go into a drug-treatment fund controlled by the Department of Health
and Mental Hygiene."? In California, Proposition 47 reduced many drug
crimes from felonies to misdemeanors; the savings are earmarked for drug
treatment.'"! While state governments will still have incentives to rely on
misdemeanor revenue, state officials lack the direct control over arrest,
prosecution, and punishment that local officials exercise and which cause
the most severe conflicts of interest.''?

8. Eliminate criminal records and collateral consequences. Criminal
records and collateral consequences covertly ratchet up misdemeanor
punishments far beyond the seriousness of the original offense, extending
the burden of conviction deep into people’s economic and personal lives.
Misdemeanor criminal records for all but the most serious misdemeanors
should thus be routinely expunged after an appropriate waiting period so
as to minimize the impact on future employment.'”® Statutory collateral
consequences for all but the most serious misdemeanors should be
repealed. In particular, legislatures and courts should no longer use license
suspensions to enforce debt collection, or as supplemental punishment
for crimes that are unrelated to dangerous driving.'"*

9. Require collection of court data. There is no national mechanism for
collecting data on low-level courts; data on misdemeanors are scarce,
disorganized, and difficult to find. In states that do not have unified court
systems, there are hundreds of low-level courts that do not make their
caseload data public or may not even collect them at all. Such courts go by

109. NCSC News Release, supra note 52.

110. Mb. Copt AnN. Crs. & Jup. Proc. § 7-302(g).

111.  Annie Gilbertson, Prop 47: Tracking Lawmakers’ Promise of Drug Treatment Over Prison,
89.3 KPCC (Mar. 17, 2016), http://www.scpr.org/news/2016/03/17/58455/prop-47-promised-
drug-treatment-instead-of-prison/.

112.  Ward v. Monroeville, 409 U.S. 57 (1972); Courts ARE NoT REVENUE CENTERS, supra note 52;
MIssOURI MUNICIPAL, supra note 33, at 26—29.

113.  Jenny Roberts, Expunging America’s Rap Sheet in the Information Age, 2015 Wisc. L. Rev.
321; Michael Pinard, Criminal Records, Race, and Redemption, NYU J. LeGis. & Pus. PoL’y 963,
989-991(2013). But see Jacoss, supra note 54, at 308 (“Expunging or sealing criminal records is
largely futile.”).

114. Nor Just A FERGUSON PROBLEM, supra note 6.
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10.

avariety of names—municipal courts, summary courts, justice courts, and
mayor’s courts—and they issue thousands of convictions without public
transparency or oversight.!”” Indeed, it was not until 2015 that Missouri
even had a mechanism for knowing how many courts it had, since cities
could create and dissolve their local courts at will.'*¢ States should thus
pass legislation mandating that every court at every level collect, report,
and make public their data through a centralized repository.'"’

Data should be collected and reported on the most salient and influential
aspects of misdemeanor dockets. These include: the number of cases
filed; declinations; dismissals; guilty-plea rates; trial rates; diversionary
dispositions; defendant characteristics such as gender, race, age, and
ethnicity; and whether defendants had counsel. Only with such data will
we be able to fully understand the workings of the enormous misdemeanor
system and its impact on millions of Americans every year.

Educate defendants, decision-makers and the public. Because the
misdemeanor process has escaped oversight and scrutiny, the people
who pass through it often do not understand how it works."'® Defendants
typically do not know their rights, what to expect when they get to court,
or the potentially severe consequences of pleading guilty. Particularly
when offenses are decriminalized, people may not realize that pleading
guilty can nevertheless subject them to criminal stigma, employment
consequences, and incarceration if they do not pay. Indeed, many
legislators and judges themselves do not realize the enormous and
influential scope of the misdemeanor institution and thus the significance
of their various decisions to preserve or change it. Accordingly, decision-
makers and members of the public—and people swept into the system
in particular—need to be educated about the size, workings, and impact
of the misdemeanor process. Like knowing how to vote or register a car,
understanding misdemeanors is part of the civic knowledge base necessary
to survive and thrive in American democracy.
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THE Ourtskirts OF HOPE, supra note 39, at 7; SUMMARY INJUSTICE, supra note 24.
MIssOURI MUNICIPAL, supra note 33.
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to the National Center for State Court (NCSC)—the remaining 18 states should do so as well.
Courr StatisTics PROJECT, http://www.courtstatistics.org/ (last visited May 10, 2017).
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Drug Prohibition and Violence
Jeffrey A. Miron’

This chapter reviews the literature on the relation between
drugs and violence. Drugs and violence might be related
because drug use causes violent behavior, because drug
trafficking is inherently violent, or because prohibition
creates violence by forcing the drug market underground. The
report concludes that the main reason for a drugs-violence
connection is the third of these three possibilities: Enforcement
of drug prohibition increases violence. The policy implication
is that countries can save criminal justice resources and reduce
violence by scaling back attempts to enforce drug prohibition.

INTRODUCTION

Popular discussion, policy debates, and social-science research have long
recognized a connection between drugs and violence. According to both
common perceptions and many policy treatments, the connection occurs
partially because drug use causes violent behavior and partially because drug
trafficking is inherently violent." Social scientists, however, have suggested a
different interpretation of the link between drugs and violence; namely, that
drug prohibition makes the drug industry violent by forcing it underground.
According to this view, an observed link between drugs and violence does not
indicate that drug use or drug trafficking causes violence.

Determining the true causal relations between drugs and violence is crucial
for choosing policies that might reduce violence. If drug use or drug trafficking
causes violence, then policies aimed at reducing use or trafficking might
make sense. If drug prohibition generates violence, then attempts to enforce
prohibition not only fail to reduce violence but actually increase it.

This chapter reviews the literature on the relation between drugs, drug
trafficking, drug prohibition, and violence. The review presents two main
conclusions. First, economic theory suggests that drug prohibition can generate
violence by forcing the drug market underground. Second, existing evidence

* Senior Lecturer and Director of Undergraduate Studies in the Department of Economics,
Harvard University, and Director of Economic Studies, Cato Institute.
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indicates that the main reason for the drugs-violence link is that enforcement
of drug prohibition causes violence. This suggests that policymakers can lower
violence and reduce government expenditure at the same time. A reduction
in drug-prohibition enforcement would decrease violence directly and fund
increased expenditure on other polices to reduce violence.

The remainder of this chapter is organized as follows. Section I discusses the
conditions under which drug prohibition might increase violence. Section II
examines the relation between drugs, drug trafficking, and prohibition. Section
IIT addresses policy implications.

I. DRUGS, PROHIBITIONS AND VIOLENCE:
THEORETICAL CONSIDERATIONS

The popular view of the relation between drugs and violence relies on two
assumptions: that drug use causes violence via its psychopharmacological
effects, and that drug trafficking is inherently violent. Before addressing these
hypotheses, this section examines a third hypothesis, namely, that prohibition
generates the observed correlation between drugs, drug trafficking, and violence.

The hypothesis that prohibitions increase violence is based on the
following reasoning. Prohibitions do not typically eliminate the market for the
prohibited good. Instead, prohibitions drive markets underground.? In these
markets, participants cannot easily resolve disputes via standard, nonviolent
mechanisms. For example, black-market producers of a good cannot use the
legal system to adjudicate commercial disputes such as non-payment of debts.
Black-market employers risk legal penalties if they report their employees for
misuse of “company” funds or property. Buyers of black-market goods cannot
sue for product liability, nor can sellers use the courts to enforce payment.
Along a different line, rival firms cannot compete via advertising and thus
might wage violent turf battles instead. Thus, in black markets, disagreements
are more likely to be resolved with violence.

This hypothesis is related to, but partially distinct from, the “crack cocaine”
hypothesis advanced by Fryer, Heaton, Levitt and Murphy (FHLM).” FHLM
suggest that the major upturn in U.S. violence in the 1980s and the subsequent
decline in the 1990s resulted from crack’s introduction and spread. When crack
arrived in cities beginning in the early 1980s, the property rights to distribution
(e.g., street corners) were not assigned, and since crack dealers could not use

2. MaRrk THORNTON, THE EcoNomics OF ProHIBITION (1991).
3. Roland G. Fryer, Jr. et al., Measuring the Impact of Crack Cocaine, 51 Econ. INQUIRY 1651
(2005).
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advertising or lawsuits to capture market share or property rights, they used
violence instead. Over time, according to FHLM, these property rights evolved
(de facto), so violence subsided.

This hypothesis is reasonable but incomplete. First, disputes arise in markets
for many reasons beyond the initial assignment of property rights, and these
disputes would presumably continue as long as a market operates. Second, the
FHLM hypothesis does not explain fluctuations in violence outside the sample
of the 1980s and early 1990s, or in other countries.

The hypothesis that prohibitions increase violence is consistent with a
number of stylized facts. Numerous sources, anecdotal and otherwise, report
the use of violence in the alcohol trade during U.S. Alcohol Prohibition
(1920-1933), but not before or after.* Violence committed by pimps or johns
against prostitutes is widely regarded as a feature of prostitution markets, since
prostitutes cannot report violence without risking legal sanctions themselves.’
Similarly, violence was an important feature of the gambling industry during
its early years in the United States, when entry was prohibited in most places.®
Violence in this industry has disappeared as legal gambling has mushroomed.”

Nevertheless, the hypothesis that prohibitions alone increase the use of
violence to resolve disagreements is incomplete, since many prohibitions are
associated with minimal levels of violence. For example, compulsory schooling
laws are prohibitions against not attending school, yet little violence is
associated with this prohibition. Minimum-wage laws are prohibitions against
hiring employees at sub-minimum wages, yet at least in the United States, little
violence is associated with this prohibition. More generally, a broad range of
regulatory polices (environmental, OSHA, labor market) can be characterized
as prohibitions yet do not appear to generate violence, nor were the pre-1920,
state-level prohibitions of alcohol or the 1940s and 1950s federal prohibitions

4. Gary E Jensen, Prohibition, Alcohol, and Murder: Untangling Countervailing Mechanisms,
4 Homicipe Stup. 18 (2000).

5. Jody Raphael & Deborah L. Shapiro, Violence in Indoor and Outdoor Prostitution Venues,
10 VIOLENCE AGAINST WOMEN 126 (2004).

6. ROGER DUNSTAN, GAMBLING IN CALIFORNIA (1997).

7. Peter Ferentzy & Nigel Turner, Gambling and Organized Crime—A Review of the Literature,
23 J. GAMBLING Issugs 111 (2009).
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of drugs associated with nearly the level of homicide experienced in the last
several decades.® Western European countries have drug-prohibition laws
similar to those in the United States, yet substantially lower rates of violence.’

Some of these prohibitions, such as compulsory education, do not
generate violence because they do not interfere with a substantial number of
transactions. Other prohibitions, such as minimum-wage laws, do not generate
violence because they prohibit actions for which insufficient demand exists to
generate large-scale black markets (since the minimum wage is sometimes not
much above the wage at which the supply and demand of workers are equal in
a free market). Still other prohibitions do not generate violence because they
outlaw goods for which reasonable substitutes exist.

Most importantly, however, prohibitions are unlikely to create violence
unless enforcement is substantial, and the amount of violence caused will
increase with the degree of enforcement. This argument has two parts.

First, prohibitions are unlikely to create substantial black markets unless the
degree of enforcement is significant, and the size of the black market increases
with the degree of enforcement. The reason is that prohibitions generally
contain exceptions that permit legal or quasi-legal production and consumption
of the good, thus allowing use of standard, nonviolent mechanisms to resolve
many disagreements related to the prohibited product. Increased enforcement,
however, in the form of new laws that decrease the scope of the exceptions,
or increased monitoring of existing exceptions, places some additional
transactions outside the realm of legal-dispute resolution mechanisms.

For example, the United States did not treat the maintenance of opiate users
by physicians as prescribed until several years after prohibition took effect.'
Similarly, England allowed doctors relatively free rein in dispensing heroin
for the first several decades of its drug prohibition, but since the 1960s it has
imposed greater limits on heroin maintenance.!' The gun-control systems in
many countries have also become more restrictive over time.'*

8. Jeffrey A. Miron & Jeffrey Zwiebel, The Economic Case Against Drug Prohibition, 9 J. ECON.
PErsp. 175 (1995).

9. See, e.g., Global Study of Homicide, Unitep Nartions OFrICE ON DRUGS AND CRIME
(UNODC), http://www.unodc.org/gsh/en/index.html.

10. Davip F. Musto, THE AMERICAN Disease: ORIGINS OF NArRcoTICS CONTROL 200 (1973).

11.  John Strang & Michael Gossop, Heroin Prescribing in the British System: Historical Review,
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12. See, e.g., Davip B. KopeL, THE SAMURAL, THE MOUNTIE, AND THE COWBOY: SHOULD AMERICA
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the Way Down the Slippery Slope: Gun Prohibition in England and Some Lessons for Civil Liberties
in America, 22 HamLINE L. Rev. 399 (1999).
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Similarly, it was legal during Alcohol Prohibition to produce small quantities
of alcohol for personal use, to produce certain kinds of low-alcohol wine and
beer, to put alcohol in medicines and sacramental wines, and to use alcohol
in industrial products. When monitoring and enforcement were lax, these
exceptions provided substantial amounts of legal alcohol and thereby kept the
scope for violent dispute resolution low. In the case of drug prohibition, doctors
can prescribe many otherwise prohibited drugs, and several countries operate
treatment programs that provide prohibited drugs to certain consumers.
Under lax enforcement, these sources of supply meet much of the market
demand legally. In the case of prostitution, various escort services are legal,
even though prostitution itself is illegal, so these services meet much of the
demand without generating violence so long as enforcement is lax.” In the
case of prohibitory gun laws, exceptions for collectors or existing owners are
common, and government use of the prohibited firearms often remains legal.**
With little enforcement, these exceptions supply much of the market.

The critical aspect of all these examples is that when exceptions to the
prohibition law exist, at least some manufacturing, transportation, and
distribution of the good is legal; thus, this activity is unlikely to generate
violence. Violence might be associated with the illegal diversion of the good,
but far less than if the good is prohibited entirely.

The second reason that enforcement is critical to the degree of violence
under prohibition is that participants in black markets are likely to develop
mechanisms for avoiding violence, but enforcement makes this more difficult.
For example, rival suppliers might agree to cartelize a market, thus reducing the
need for advertising. The arrest of one of these suppliers, however, can generate
violence among the remaining suppliers, who attempt to capture new market
share. Alternatively, black-market suppliers might create private, nonviolent
mechanisms for resolving disputes, but enforcement that creates turnover
among suppliers destroys reputational capital and makes such arrangements
difficult to maintain. Still another mechanism is that given higher dispute-
resolution costs, participants in a black market will choose production and
distribution methods that minimize transactions (e.g., home production), but

13.  Australia provides a good example of this phenomenon. See Barbara Sullivan, When
(Some) Prostitution is Legal: The Impact of Law Reform on Sex Work in Australia, 37 ]. L. & Soc’y
85 (2010).

14. See, e.g., WasH. Rev. Copk § 9.41.060.
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heightened levels of enforcement make this difficult. Likewise, consumers of
the prohibited commodity might purchase repeatedly from a reliable supplier,
but enforcement that generates turnover among suppliers makes this harder,
increasing the scope for disagreements.

Beyond the two effects of increased enforcement discussed above—
increasing the black market’s share of the prohibited commodity, and
increasing the likelihood of violence for a given sized black market—several
other mechanisms cause greater enforcement to increase the level of violence
under a prohibition.

First, increased enforcement of a prohibition might be accompanied by a
redistribution of criminal justice resources away from other violence-reducing
government policies, such as crime deterrence,' the provision of an efficient
system for protecting property rights, or suppression of other sources of
violence. For example, increased enforcement of drug prohibition for a given
sized police budget implies reduced enforcement of laws against homicide,
robbery, assault, and the like. This issue arises, for example, when violent
prisoners are released early to make room for drug offenders.'® In places like
Russia, the resources devoted to drug-prohibition enforcement might “crowd
out” general enforcement of property rights, thus encouraging participants
in other sectors to employ violence. In countries like Colombia or Peru, the
resources devoted to drug enforcement are unavailable for fighting guerilla
groups, who generate substantial violence for independent reasons."”

A different reason why prohibitions might generate violence is that
prohibitions often raise the price of the prohibited commodity. Elevated prices
constitute a negative income shock to consumers of the prohibited good,
which can encourage increased income-generating crime to finance purchases
of the good. This mechanism does not necessarily imply violence directly,
since many income-generating crimes are nonviolent (e.g., theft, shoplifting,
prostitution). Some income-generating crimes are violent, however (e.g.,
robbery), and violence can occur incidentally as a result of otherwise nonviolent
crimes. Assuming that increased enforcement implies higher prices, increased
enforcement implies more income-generating crime and related violence.

15. For a discussion of deterrence, see Daniel S. Nagin, “Deterrence,” in Volume 4 of the
present Report.

16.  Ilyana Kuziemko & Steven D. Levitt, An Empirical Analysis of Imprisoning Drug Offenders,
88 J. Pus. ECON. 2043 (2004).

17.  William M. LeoGrande & Kenneth E. Sharpe, Two Wars or One? Drugs, Guerrillas, and
Colombia’s New ‘Violencia,” 17 WorLD PoL’y J. 1 (2000).
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The higher prices caused by prohibition might also encourage violence
by increasing the rents to certain factors. One view of what occurs under
prohibition is that suppliers enter the prohibited market until the total return
from black-market activity equals the total return from legal activity, taking
into account the risks of incarceration, injury, or death and any stigma/glamor
associated with working in a black market. Assuming homogeneity in the
willingness to accept the special features of black-market activity, prohibition
does not imply any excess profits in the prohibited as opposed to the legal sector.
If the willingness to work in the black market varies across the population,
however, then those more willing to do so select into this sector, earn rents
to this characteristic, and are better off under prohibition. Such persons have
more to protect under prohibition and might therefore have an additional
reason to engage in violence—namely, protecting these rents. The magnitude
of this effect is likely increasing with enforcement, assuming prices increase
with enforcement as well.

Prohibition might also encourage violence by making consumers or
producers of the prohibited commodity less likely to use the official dispute-
resolution system for disputes not related to the prohibited commodity. For
example, a drug user or seller who has been robbed of non-drug items might
not report this to the police—since this could risk penalties related to possession
or sale of drugs—and instead attempt to punish the perpetrator of the robbery
himself, possibly using violence. Higher enforcement is likely to increase this
effect. If police routinely overlook small quantities of prohibited substances,
the effect is likely to be small; if police routinely hassle anyone thought to be
associated with the prohibited good, the effect is likely to be large.'® Relatedly,
prohibition encourages corruption of law enforcement and judicial personnel,
which further weakens the official dispute-resolution system."

The reasoning outlined above suggests that two key determinants of
violence in a country are whether it prohibits drugs and whether it enforces
this prohibition vigorously.

18.  An effect might also operate in the other direction; locking up people who commit both
drug crime and non-drug crime might lower general crime. Kuziemko & Levitt, supra note 16.
19. For evidence of prohibition-induced corruption in the U.S,, see, for example, U.S. GeN.
AccOUNTING OFFICE, LAW ENFORCEMENT: INFORMATION ON DRUG-RELATED PoLICE CORRUPTION (1998);
Scort HEenson, Too FAarR Orr Task: WHY, AFTER TULIA, TEXAS SHOULD RE-THINK ITS BIG GOVERNMENT
APPROACH TO THE DRUG WAR, ABOLISH NARCOTICS TASK FORCES, AND SAVE $200 MILLION THIS BIENNIUM
(2002).
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II. THE RELATION BETWEEN DRUGS, PROHIBITION, AND VIOLENCE

This section reviews evidence on the relation between drugs and violence.
The discussion first summarizes the evidence on drug use and crime. The next
subsection examines some basic facts about violence rates across countries.
The remainder of the section then considers detailed analyses of the relation
between drug trafficking, prohibition, and violence.

A. DRUG USE AND VIOLENCE

The view that drug use directly causes violence has a long history, and
certain kinds of data might appear to suggest such an effect. Persons arrested
for violent crimes, for example, test positive for recent drug use at a rate well
above the population average.”” Such evidence does not necessarily indicate,
however, that drug use causes violent behavior. Some people happen to be
both violent and likely to use drugs. Although cognitive biases might lead us
to associate drugs with violence and infer that the former therefore causes the
latter, policymakers should be careful not to assume a causal relationship in
the absence of more conclusive evidence. The standard data used to link drugs
and violence, moreover, are a biased sample because they are based on arrestees
or people in drug treatment. This indicates something about a subset of those
who use drugs, but it does not provide information about those who use drugs
without running into difficulties.

Thus, the right question is not whether many people who have committed
violence have also used drugs, but whether a disproportionate share of people
who use drugs become violent. Even casual inspection casts doubt on this
claim. Consider, as illustration, the evidence on alcohol, a widely used “legal
drug” that is often associated with violence and for which data exist on all users,
not just those who develop problems related to use. Everyone knows many
people who consume alcohol socially and even heavily, yet never commit acts
of violence; more systematic data make the same point.*! In assessing the claim
that drug use causes violence, therefore, it is critical to focus on experimental
or controlled evidence.

20.  Lana Harrison & Joseph Gfroerer, The Intersection of Drug Use and Criminal Behavior:
Results from the National Household Survey on Drug Abuse, 38 CRIME & DELINQUENCY 422 (1992);
CHRISTOPHER J. MUMOLA & JENNIFER C. KARBERG, BUREAU OF JUSTICE STATISTICS, U.S. DEP’T OF JUSTICE,
DruG Usk AND DEPENDENCE: STATE AND FEDERAL PRISONERS, 2004 (2007).

21. For further discussion of this point, see Jacos SuLLUM, SAYING YEs: IN DEFENSE OF DRUG USE
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The medical and social-science literatures on drug use and crime consistently
find little evidence that drug use causes crime. For example, Fagan concludes
that “there is limited evidence that alcohol or drugs directly cause violence” and
that “several reviewers have concluded that alcohol is the substance most likely
to lead to psychopharmacological violence,” although “there is some evidence
that cocaine, barbiturates, amphetamines, phencyclidine (PCP), and steroids
also have psychopharmacological properties that can motive violence.””* He
also notes that “the most consistent and predictable relationship between
substances and violence is a result of trafficking in illicit drugs.”* Duke and
Gross and the U.S. Department of Justice reach similar conclusions.*

Given the abundance of literature that finds little or no causal link between
drug use and crime, is the drugs-violence link a total myth? Is it completely
wrong to conclude that some drugs make certain users more violent by
impairing judgment or by reducing inhibitions? Under certain circumstances,
there may be a small grain of truth to this perception. A very limited number of
studies have identified a handful of substances which, if abused frequently and
consumed in very large quantities, may lead to neurophysiological effects that
may help give rise to violent behavior. For example, two studies suggest that, in
rare cases, sustained periods of heavy amphetamine use or extremely acute doses
of it can provoke a sort of “toxic psychosis” almost identical to schizophrenia.”
Similarly, a handful of clinical studies documented rare cases of delusions,
paranoia, or psychosis following extremely heavy use of phencyclidine.” That
said, many of these studies noted that the most pronounced effects occurred
among patients with prior histories of emotional instability or patients with
other situational influences. More importantly, these findings represent a very
small sample of medical studies conducted on this question; the vast majority
of research has found no evidence that drug use overall engenders violence at
the individual level.”

22. Jeffrey Fagan, Interactions Among Drugs, Alcohol, and Violence, 12 J. HEALTH AFFAIRS 65,
67-68 (1993).

23. 1d. at 70.

24. STEVEN B. DUKE & ALBERT C. GROSS, AMERICA’S LONGEST WAR: RETHINKING OUR TRAGIC
CURSADE AGAINST DRUGS (1993); BUREAU OF JUSTICE StATISTICS, U.S. DEP’T OF JUSTICE, DRUGS, CRIME,
AND THE JUSTICE SYSTEM: A NATIONAL REPORT (1992).

25. See Robert Nash Parker & Kathleen Auerhahn, Alcohol, Drugs, and Violence, 24 ANN. REv.
Soc. 291 (1998).

26. 1d.

27. 1d.
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The fact that drug use does not significantly cause violence is distinct from
the question of whether drug trafficking causes violence. Abundant evidence of
every kind shows that violence is a common feature of illicit drug markets.” No
reasonable theory, however, explains why drug production, distribution, or sale
should be any more violent than any other industry; after all, the nature of the
supply process is no different than for legal pharmaceuticals, alcohol, food, or any
other commodity. The natural inference, therefore, is that prohibition increases
violence in the drug industry. The next section evaluates evidence on this issue.

B. VIOLENCE RATES ACROSS COUNTRIES

Table 1 presents vital statistics data on homicide rates across countries
in 2001.” The data show first that homicide rates differ substantially across
countries. Several countries in Central and South America (Mexico, Bahamas,
Brazil, Colombia, Venezuela) have homicide rates above 10 per 100,000, and
a few have rates that exceed 20; Colombia has a homicide rate in excess of 60.
These rates are higher than for most other countries or groups of countries.
A number of former Soviet Bloc countries (Kazakhstan, Latvia, Lithuania,
Moldova, Russia, Ukraine) also have elevated homicide rates. The Organization
for Economic Cooperation and Development (OECD) countries generally
have low homicide rates; Mexico and the United States are the exceptions,
although these are still well below those in many other countries. The U.S.
homicide rate is two to three times the rate in most Western-style democracies.
At the same time, the U.S. homicide rate is similar to or less than the rate in
many other nations. Thus, the level of homicide in the United States stands out
in comparison to other rich, democratic countries, but not in comparison to
the world as a whole.

These data are consistent with the hypothesis that drug prohibition generates
violence. Most notably, homicide rates are high especially in Caribbean and
Latin American countries, many of which are key producers of, or transit points
for, illegal drugs. In many of those nations, powerful gangs and cartels are
directly responsible for high rates of violence, but prohibited drug trafficking is
more often than not the underlying force that motivates their killing. Violence
rates are also high in former Soviet Bloc countries, which are less obviously
important producers or shippers of illegal drugs. These elevated rates are
nevertheless consistent with the theoretical considerations discussed above,
according to which violence is high when the number of disputes is elevated

28. Peter Reuter, Systemic Violence in Drug Markets, 52 CRIME L. & Soc. CHANGE 275 (2009).
29. ANGELA DiLLs, SIETSE GOFFARD & JEFFREY MIRON, DOSE OF REALITY: THE EFFECT OF STATE
Marnuana LeGaLizations (Cato Inst. Pol’y Analysis No. 799, 2016).
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and when the costs of nonviolent dispute resolution are high. Many formerly
communist countries have poorly defined property rights and ineffective
criminal justice systems, which means lots of disputes and inefficient official
resolution of these disputes.

More detailed evidence further suggests a crucial role for drug prohibition
in increasing violence. Goldstein and colleagues, using police reports and police
evaluations, examined the causes of all homicides in a sample of New York City
precincts during part of the year 1988.*° They determined that more than half
of the homicides were due to drug-related factors, but of these, almost three-
quarters were due to “systemic” factors, meaning disputes over drug territory,
drug debts, and other drug-trade related issues. Thus, approximately 39% of
total homicides resulted from the inability of drug-market participants to settle
disputes using the official dispute-resolution system; only 7.5% resulted from
the psychopharmacological effects of drugs or alcohol.

Brumm and Cloninger compared homicide offense rates, homicide arrest
rates, and drug-prohibition arrest rates across cities.”’ They found that drug-
prohibition arrest rates were negatively associated with homicide arrest rates,
and that homicide arrest rates were negatively associated with homicide offense
rates, implying that higher drug-prohibition arrest rates were associated with
higher homicide offense rates. They interpreted these results as suggesting that
increased enforcement of drug prohibition takes resources away from deterrence
of other criminal activity, such as homicide. The positive correlation between
drug arrests and homicide rates might reflect reverse causation stemming from
a political response of prohibition enforcement to violence, but these data
nevertheless fail to suggest that prohibition reduces violence.

Rasmussen, Benson, and Sollars found that a higher drug arrest rate
was positively associated with the violent-crime rate in a cross-section of
Florida jurisdictions in 1989.%> They also found that a higher drug arrest rate
implied a higher violent-crime rate in neighboring jurisdictions, presumably
because increased drug enforcement in one jurisdiction disrupted the market
equilibrium in neighboring jurisdictions.

30.  PaulJ. Goldstein et al., Crack and Homicide in New York City, 1988: A Conceptually Based
Event Analysis, 16 CoNTEMP. DRUG ProBS. 651 (1989).

31.  Harold J. Brumm & Dale O. Cloninger, The Drug War and the Homicide Rate: A Direct
Correlation?, 14 Caro J. 509 (1995).

32. David W. Rasmussen, Bruce L. Benson & David L. Sollars, Spatial Competition in Illicit
Drug Markets: The Consequences of Increased Drug Law Enforcement, 23 Rev. REGIONAL STUD. 219
(1993).
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Fajnzylber, Lederman, and Loayza regressed crime statistic measures of
homicide rates for the period 1970-1994 on a broad range of variables—
including GNP per capita, Gini indices (a measure of income inequality),
average years of schooling, urbanization rates, deterrence measures (e.g., the
death penalty), religious composition, and region—plus indicator variables
for whether a country produces drugs and for the drug-possession arrest
rate.”” Across a broad range of specifications, they found that being a drug-
producing country or having a high drug-possession arrest rate is positively
associated with a higher homicide rate. They also considered panel regressions
of five-year average homicide rates and again obtained a consistently positive
relation between the drug-production or arrest variables and homicide rates.
Fajnzylber, Lederman, and Loayza obtained a similar result for the drug-
producer indicator variable using vital statistics data on homicide rates.’

In one study,I documented that increases in enforcement of drug and alcohol
prohibition over the past 100 years have been associated with increases in the
homicide rate, and auxiliary evidence suggests that this positive correlation
reflects a causal effect of prohibition enforcement on homicide.*® Controlling
for other potential determinants of the homicide rate—the age composition of
the population, the incarceration rate, economic conditions, gun availability,
and the death penalty—does not alter the conclusion that drug and alcohol
prohibition have substantially raised the homicide rate in the United States
over much of the past century.

In another study, I used cross-sectional, country-level data to show that one
measure of enforcement—seizures of illegal drugs—is positively correlated
with homicide rates.*® This evidence needs to be interpreted with caution. Some
countries might choose greater enforcement of drug prohibition in response
to higher levels of violence. Thus, a positive relation between drug-prohibition
enforcement and violence does not establish a causal effect of enforcement
on violence. Nevertheless, several factors likely contribute to differences in
drug-prohibition enforcement other than the homicide rates themselves. For
example, the strong degree of drug-prohibition enforcement in Latin America

33. PaABLO FAJNZYLBER, DANIEL LEDERMAN & NORMAN LOAZYA, DETERMINANTS OF CRIME RATES IN
LATIN AMERICAN AND THE WORLD: AN EMPIRICAL ASSESSMENT (1998).

34, Pablo Fajnzylber, Daniel Lederman & Norman Loayza, What Causes Violent Crime?, 43
Eur. Econ. Rev. 1323 (2002).

35.  Jeffrey A. Miron, Violence and the U.S. Prohibitions of Drugs and Alcohol, 1 Am. L. & Econ.
REev. 78 (1999); see also Dan Werb et al., Effect of Drug Law Enforcement on Drug Market Violence:
A Systematic Review, 22 INT’'L J. DruG PoL’y 87 (2011).

36. Jeffrey A. Miron, Violence, Guns, and Drugs: A Cross-Country Analysis, 44 J.L. & ECON. 615
(2001).
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results in part from U.S. attempts to address its own drug or crime problems,
not just from events in Latin America. Thus, although not strictly exogenous
(i.e., independent from the variable in question), the differences in drug-
prohibition enforcement are plausibly predetermined relative to homicide rates
over the time horizons considered here, in which case a causal interpretation of
the results is likely to be approximately correct.

Dills, Summers, and I reported regressions of annual U.S. homicide rates
on measures of arrest rates, policing levels, incarceration rates, execution rates,
guns, right-to-carry gun laws, abortion legalization, lead exposure, and drug-
and alcohol-prohibition enforcement.”” Each of these factors has received
substantial attention in the recent economic literature on the determinants of
crime.*® The regressions also controlled for the age structure of the population,
economic conditions, and education levels. The samples were taken from the
years 1900 through 2005 and various sub-periods.

Our results provide little evidence that arrest rates, policing levels,
incarceration rates, execution rates, guns, right-to-carry gun laws, abortion
legalization, or lead are important determinants of violence. Enforcement of
prohibition, however, is strongly associated with increased homicide. One must
again exercise caution in drawing structural conclusions, but these regressions
are not consistent with the view that standard deterrence variables, or other
factors recently addressed in the economics of crime literature, are robust

37.  Angela Dills, Jeffrey A. Miron & Garrett Summers, What Do Economists Know About
Crime?, in THE EcoNoMics OF CRIME: LESSONS FOR AND FROM LATIN AMERICA (2010).

38. For arrest rates, see Isaac Ehrlich, Participation in Illegitimate Activities: A Theoretical and
Empirical Investigation, 81 J. PoL. Econ. 521 (1973); and Isaac Ehrlich, Crime, Punishment, and
the Markter for Offenses, 10 J. EcoN. Persp. 43 (1996). For police, see Steven D. Levitt, Using
Electoral Cycles in Police Hiring to Estimate the Effect of Police on Crime, 87 AM. ECOoN. Rev. 270
(1997); and Justin McCrary, Using Electoral Cycles in Police Hiring to Estimate the Effect of Police
on Crime: Comment, 92 AM. EcoN. Rev. 1236 (2002). For incarceration, see Steven Levitt, The
Effect of Prison Population Size on Crime Rates: Evidence from Prison Overcrowding Litigation,
111 Q. J. Econ. 319 (1996). For the death penalty, see John J. Donohue & Justin Wolfers, Uses
and Abuses of Empirical Evidence in the Death Penalty Debate, 58 Stan. L. Rev. 791 (2005). For
right-to-carry laws, see John R. Lott, Jr. & David B. Mustard, Crime, Deterrence, and Right-to-
Carry Concealed Handguns, 26 J. LEGAL Stup. 1 (1997); Ian Ayres & John J. Donohue, Shooting
Down the ‘More Guns, Less Crime’ Hypothesis, 55 Stan. L. Rev. 1193 (2003); and Ian Ayres &
John J. Donohue, The Latest Misfires in Support of the ‘More Guns, Less Crime’ Hypothesis, 55
Stan. L. Rev. 1371 (2003). For abortion legalization, see John J. Donohue & Steven D. Levitt, The
Impact of Legalized Abortion on Crime, 116 Q. J. Econ. 379 (2001); and Christopher L. Foote &
Christopher F. Goetz, The Impact of Legalized Abortion on Crime: A Comment, 123 Q. J. ECON. 407
(2008). For lead, see Jessica Wolpaw Reyes, Environmental Policy as Social Policy? The Impact of
Childhood Lead Exposure on Crime, 7 B.E. J. ECON. ANALysis & PoL’y 1 (2007).
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determinants of crime. At the same time, they are consistent with the view that
drug-prohibition enforcement plays an important role, especially with regards
to greater homicide.

It should come as no surprise, then, that relaxing prohibition enforcement
standards or repealing drug prohibition altogether has been associated with
reduced rates of violence. Dills, Goffard, and I analyzed city-level crime data
in the United States and revealed that violent-crime rates decreased slightly—
or at a minimum, remained flat—in the years following the decriminalization
or legalization of cannabis in various states.”” Hughes and Stevens studied the
aftermath of Portugal’s decriminalization of drug use on crime and drug-
trafficking arrests; they reported that after the country’s loosened drug laws
took effect, fewer drug-related offenses were recorded, which in turn helped
alleviate overcrowding in the criminal justice system.* Although one should
interpret these findings with caution, these studies further support the
hypothesis that drug-prohibition enforcement is not just positively associated
with crime and violence, but also an important cause of them.

III. POLICY IMPLICATIONS

The theory and evidence summarized above makes a consistent case that
a key determinant of violence in modern societies is enforcement of drug
prohibition. This reflects both the fact that resources devoted to prohibition
enforcement increase violence within the drug trade and the fact that resources
devoted to enforcement are not available for other violence-reducing policies.

The implication of these findings is that societies can both save criminal justice
resources and reduce violence by devoting less effort to enforcing prohibition. In
many countries, the amount of resources involved is substantial. The U.S., for
example, expends roughly $50 billion per year on drug-prohibition enforcement.
The degree of enforcement is far smaller in many countries, but in a few (e.g.,
Columbia, Mexico) the effort is also quite significant. In particular, the U.S.
devotes a significant amount of its own resources, and pressures other countries
to devote theirs, to enforcing prohibition in Afghanistan, Colombia, and other
Latin American countries. Moreover, as demonstrated by Becker, Murphy, and
Grossman,* legalizing drugs and taxing consumption is, under broad conditions,
more efficient than prohibition at reducing drug use and associated ills.

39. DiLts, GorrarD & MIRON, supra note 29.

40.  CaitlinE. Hughes & Alex Stevens, What Can We Learn from the Portuguese Decriminalization
of Illicit Drugs, 50 Brit. J. CRIMINOLOGY 999 (2010).

41. GARY S. BECKER, KEVIN M. MURPHY & MICHAEL GROSSMAN, THE EcoNnomiC THEORY OF ILLEGAL
Goobs: THE Cast oF Drugs (Nat’l Bureau of Econ. Research, Working Paper No. 10976, 2004 ).
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The best alternative use of any reduction in prohibition enforcement is likely
to vary across countries. The best uses will not necessarily be policies that aim to
reduce violence but instead might be increased expenditure for education, health,
or simply lower taxes. Even if these freed-up resources are used for anti-violence
policies, however, the best use might be expanded deterrence activities in one
place; better definition of property rights in another; or anti-guerrilla activities in
a third. In every case, however, these alternative expenditures would be far more
productive uses of public funds than enforcement of drug prohibition.

RECOMMENDATIONS

The evidence discussed above suggests that drug prohibition is primarily
responsible for the violence associated with drug markets. Based on the analysis
above, this report offers the following policy recommendations:

1. Governments should legalize the currently illegal drugs. This applies
especially at the federal level, since the combination of state legalization
with federal prohibition generates several conflicts and ambiguities.
Nonetheless, state-level legalizations, and/or those for only some drugs,
are also likely to diminish violence.*

2. Where full legalization of all drugs is not yet politically feasible,
governments should scale back enforcement and liberalize their drugs
laws, via partial measures like decriminalization or medicalization
of marijuana.

42. For a discussion of such efforts, see Alex Kreit, “Marijuana Legalization,” in the present
Volume.
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Table 1: Homicides per 100,000 population, various countries (circa 2001)

United States 7.06

OECD countries
Australia 1.57 Hungary 243 New Zealand 1.43
Austria 0.95 Iceland 0.70 Norway 0.73
Belgium 1.74 Ireland 1.04 Poland 1.72
Canada 1.49 Italy 0.97 Portugal 1.30
Czech Republic 1.32 Japan 0.58 Slovakia 2.06
Denmark 1.26 Korea 1.59 Spain 1.03
Finland 2.97 Luxembourg 2.04 Sweden 0.97
France 0.83 Mexico 10.10 Switzerland 1.13
Germany 0.68 Netherlands 1.26 UK 0.40
Greece 1.05

OECD average 1.62

Other countries
Albania 7.17 Croatia 1.96 Romania 3.49
Argentina 6.93 Cuba 5.38 Russian Federation 29.85
Armenia 1.76 Estonia 15.17 Serbia and Montenegro 2.92
Azerbaijan 2.59 Georgia 3.92 Singapore 0.75
Bahamas 20.79 Hong Kong 0.77 Slovenia 0.80
Barbados 10.47 Israel 5.64 Tajikistan 247
Belarus 11.23 Kazakhstan 15.52 Macedonia 6.44
Brazil 26.37 Kuwait 1.74 Thailand 5.65
Bulgaria 3.08 Kyrgyzstan 6.72 Trinidad and Tobago 8.52
Cayman Islands 11.51 Latvia 12.31 Turkmenistan 7.07
Chile 9.98 Lithuania 10.23 Ukraine 12.65
China 1.98 Malta 2.29 Uruguay 5.54
Colombia 62.38 Mauritius 2.78 Uzbekistan 3.13
Costa Rica 6.05 Moldova 11.21 Venezuela 26.23

Other average 9.37

Source: World Health Organization (WHO). Most figures are constructed from the WHO
Mortality database. Data for Mauritius and Denmark are for 2000; data for China are for 1999;
data for Belgium are for 1997. Some figures are constructed from the WHO Statistical Information
System (WHOSIS). These include Mexico, New Zealand (2000), Argentina, Bahamas (2000),
Barbados (2000), Brazil (2000), Cayman Islands (2000), Chile, Colombia (1999), Costa Rica,
Cuba, Thailand (2000), Trinidad and Tobago (1998), Turkmenistan (1998), Uruguay (2000),
Uzbekistan (2000), and Venezuela (2000). No data were available for a nearby year for Turkey.
Population for the Cayman Islands is from the CIA World Factbook.



Marijuana Legalization
Alex Kreit

After decades of waging war on marijuana, a majority of
Americans have come to see prohibition as a costly failure and
believe that legalization is a better option. Since 2012, eight states
have passed marijuana-legalization laws. Polls now consistently
show a majority of adults nationwide favor legalizing marijuana.
To date, however, legislatures have mostly remained on the
sidelines. Every state to legalize marijuana has done so via ballot
measure. Legislators should not miss the opportunity to shape this
important issue, especially because the details matter a great deal
when it comes to marijuana legalization. This chapter outlines
the case for marijuana legalization, including the evidence from
states that have already implemented legalization laws, and
highlights key recommendations for lawmakers and stakeholders
who may be interested in reforming their state’s marijuana laws.

INTRODUCTION

Not long ago, marijuana legalization was considered to be far outside the
political mainstream. The idea that it could actually become law seemed so
remote that when President Barack Obama was asked for his thoughts on
marijuana legalization in a 2009 online town-hall event, he treated the question
as a joke. “I don’t know what this says about the online audience,” he chuckled,
before tersely answering that, no, he did not think legalizing marijuana
would be “a good strategy to grow our economy.” President Obama’s drug
czar was similarly dismissive when asked about the topic in 2009, saying that

* Alex Kreit, Professor of Law and Co-Director of the Center for Criminal Law and Policy,

Thomas Jefferson School of Law. I thank Erik Luna for inviting me to contribute to this project,
Chad Snow and the student editors for their excellent work editing this chapter, and Jessica
Berch, Doug Berman, Richard Bonnie, Darryl Brown, Douglas Husak, Alexandra Natapoff, and
Gary Wells for their valuable comments on my initial draft.

1. Sam Stein, Obama Takes Pot Legalization Question During Townhall, HUFFINGTON Post (Apr.
26, 2009), http://www.huffingtonpost.com/2009/03/26/obama-takes-pot-legalizat_n_179563.
html.
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“[1]egalization was not in the President’s vocabulary”? On the same night
Obama was elected to a second term, however, Colorado and Washington
became the first states to pass marijuana-legalization ballot measures. All of a
sudden, marijuana legalization was no longer a laughing matter.

Since then, six more states—Alaska, California, Maine, Massachusetts,
Nevada, and Oregon—have legalized marijuana, all via ballot initiative. In
Washington, D.C., voters approved a law making it legal to possess and grow
small amounts of marijuana, although commercial distribution and sale
remain prohibited. Politicians have, slowly, started to come around on the
issue. In California, Lieutenant Gov. Gavin Newsom—who was ahead of many
other politicians on the issue of marriage equality—has also become a leading
voice in favor of marijuana legalization. Marijuana-legalization bills have also
received serious consideration in a few state legislatures, including in New
Hampshire, Vermont, and Rhode Island.

Meanwhile, the threat of federal interference continues to lurk in the
background. Even as states have passed sweeping marijuana reforms (with
state medical-marijuana laws dating back to California’s 1996 Compassionate
Use Act), marijuana’s legal status under federal law has remained unchanged.
When the federal Controlled Substances Act was passed in 1970, marijuana was
placed in the most restrictive category, Schedule I, alongside heroin. And there
it stays. Despite this fact, the Department of Justice adopted an enforcement
policy in 2013 that advises federal law enforcement officials not to use their
resources to go after people in compliance with state marijuana-legalization
laws. Since that time, states have been able to implement marijuana-legalization
laws with minimal interference from the federal government. Whether this will
continue to be the case under President Donald Trump remains to be seen.

This chapter discusses why so many states have begun to legalize marijuana
and examines some of the key issues state policymakers who are interested
in reforming marijuana laws should consider. Part I outlines the evidence
that marijuana prohibition has not worked. Despite expending significant
law-enforcement resources on enforcing laws that criminalize marijuana,
marijuana use and availability have remained relatively steady for decades. At
the same time, marijuana-possession arrests can have devastating consequences
for the users, who might lose their jobs, government benefits, or even their
freedom. Finally, marijuana prohibition is unevenly enforced. For a variety of
reasons, people of color are much more likely than whites to be arrested and

2. Nick Gillespie, “Legalization Is Not in the President’s Vocabulary ... Marijuana Is Dangerous
and Has No Medical Benefit,” Love, Obama’s Drug Czar, ReasoN Hit & RuN Brog (July 23, 2009),
http://reason.com/blog/2009/07/23/legalization-is-not-in-the-pre.
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prosecuted for violating marijuana laws. Part II provides recommendations for
policymakers and other concerned parties who may be interested in reforming
state-level marijuana laws. Part III concludes.

I. THE PROBLEMS WITH PROHIBITION

A. A BRIEF HISTORY OF MARIJUANA PROHIBITION

Marijuana-prohibition laws in the United States date back to the early 1900s,
when the first state laws criminalizing marijuana emerged. New York Sanitary
Laws prohibited marijuana “as early as 1914” and “in 1915, Utah passed the
first state statute prohibiting sale or possession of the drug.”® By 1931, 22 states
had adopted marijuana-prohibition laws.* One year later, marijuana made its
way into the Uniform Narcotic Drug Act, the model legislation for state drug-
prohibition laws. And, in 1937, Congress effectively adopted federal prohibition
with passage of the Marihuana Tax Act. Between the Marihuana Tax Act and
the Uniform Narcotic Drug Act, marijuana prohibition was national policy by
the end of the 1930s.

Like other early federal anti-drug laws, the Marihuana Tax Act prohibited
marijuana through a “cumbersome system of taxes,”® an approach necessitated
by the narrow interpretation of the interstate commerce power that held
sway at the time. By the late 1960s, the Supreme Court had adopted a broader
interpretation of Congress’s commerce authority and Congress set about
transforming what had been a “patchwork™ approach to drug prohibition into
a single drug-control regime.

This effort led to passage of the 1970 Controlled Substances Act (CSA),
which is still with us today. The CSA replaced nearly every federal drug law
then in existence with a comprehensive scheme for controlling and prohibiting

3. Richard J. Bonnie & Charles H. Whitebread, The Forbidden Fruit and the Tree of Knowledge:
An Inquiry into the Legal History of American Marijuana Prohibition, 56 VA. L. Rev. 971, 1010
(1970).

4. Id.

5. Richard J. Bonnie, The Surprising Collapse of Marijuana Prohibition: What Now?, 50 U.C.
Davis L. Rev. 577 (2016) (“Pretty much the whole country was already covered by state drug
prohibitions before the Marihuana Tax Act was enacted.”).

6. Thomas M. Quinn & Gerald T. McLaughlin, The Evolution of Federal Drug Control
Legislation, 22 Car. U. L. Rev. 586, 606 (1973); see also id. at 600 (describing how the Marijuana
Tax Act operated).

7. See Nat’l Org. for the Reform of Marijuana Laws v. Bell, 488 F. Supp. 123, 126-28 (1980)
(explaining that the CSA “ended the patchwork federal effort against drug abuse and signaled a
national commitment to deal with this problem by committing federal funds for rehabilitation
programs”).
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drugs with recreational uses. The CSA divides drugs into five “schedules” based
on their potential for abuse, medicinal value, and addictiveness. Marijuana is
a Schedule I substance, meaning that the Drug Enforcement Administration
(DEA) has concluded it has (a) a high potential for abuse (b) no currently
accepted medical use in treatment in the United States and (c) a lack of accepted
safety for use under medical supervision.®

After the federal Controlled Substances Act became law, most states
reformed their own anti-drug laws in its image. Today, almost every state has
enacted a version of the Uniform Controlled Substances Act, which was drafted
by the National Conference of Commissioners on Uniform State Laws in order
to maintain consistency between state and federal drug laws.’ In most of these
states, marijuana remains illegal to manufacture, sell, or possess, at least for
non-medical purposes.

After passage of the Controlled Substances Act, the federal government
declared “war” on drugs, including marijuana. As discussed below, the drug war
saw a dramatic rise in marijuana enforcement, especially arrests. Meanwhile,
people convicted of marijuana offenses found themselves subject to an
increasing number of collateral restrictions. Despite the significant expenditure
of resources, the war on marijuana has not achieved its stated goals.

B. ARRESTS AND POLICE RESOURCES

There is perhaps no clearer manifestation of drug-war ideology than the
strategy of “seek[ing] out and punish[ing] casual, nonaddicted drug users.”'’ In
1970, when the Controlled Substances Act was passed, there were a little more
than 400,000 drug arrests nationwide." This number climbed quickly during the
Nixon administration, to over 600,000 by 1974, followed by a period of relative
stability until 1980. Then, beginning in 1980, drug arrests rose fairly steadily
and dramatically, from 581,000 to a height of almost 1.9 million in 2005."

8. 21US.C.§812(b)(1).

9. GerALD F. UeLMEN & ALEX KREIT, DRUG ABUSE AND THE Law SOURCEBOOK § 1:30 (2016)
(providing an overview of the Uniform Controlled Substances Act).

10. FrRANKLIN E. ZIMRING & GORDON HawkiNs, THE SEARCH FOR RarioNaL DruG CONTROL 16
(1992).

11.  Ryan S. KING, THE SENTENCING Project, DispAriTY By GEOGRAPHY: THE WAR ON DRrUGS
IN AMmerica’s CrTies 5 (2008), http://www.sentencingproject.org/publications/disparity-by-
geography-the-war-on-drugs-in-americas-cities/.

12.  Id.at4-5.

13.  Id. (reporting statistics from 1970 to 2005).
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Marijuana enforcement was central to the rise in drug arrests. Indeed,
arrests for simple possession—particularly marijuana possession—were chiefly
responsible for the rise in drug arrests after 1990. Between 1990 and 2002,
marijuana possession was responsible for 78.7% of the 450,000 additional
drug arrests.! While arrests for all offenses decreased by 3% during that period,
marijuana arrests rose by 113%." The trend continued for the better part of the
last decade. The year 2010 saw approximately 140,000 more marijuana arrests
than 2001, with a total of 889,133—“300,000 more than arrests for all violent
crimes combined—or one every 37 seconds.”'® Marijuana arrests have declined
in recent years, in part because of state legalization laws. Still, in 2015, there
were 574,641 arrests for marijuana possession alone, “about 13.6 percent more
than the 505,681 arrests made for all violent crimes” that year."”
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Source: FBI Uniform Crime Report.

State and local police are responsible for the lion’s share of marijuana
arrests. The effort is a costly one. The police put resources toward investigating
marijuana cases. People charged with a marijuana offense must then be
processed through the court system. And, of course, the correctional system
must pay to house those incarcerated for marijuana offenses and monitor
probationers. In 2010, Harvard economist Jeffrey Miron estimated that state

14.  Ryan S. King & Marc Mauer, The War on Marijuana: The Transformation of the War
on Drugs in the 1990s, Harm RepucTION J., Feb. 9, 2006, at 3, http://harmreductionjournal.
biomedcentral.com/articles/10.1186/1477-7517-3-6.

15. Id. at 4.

16.  ACLU, THE WAR ON MARIJUANA IN Brack AND WHITE 9 (2013), https://www.aclu.org/files/
assets/1114413-mj-report-rfs-rell.pdf.

17.  Timothy Williams, Marijuana Arrests Outnumber Those for Violent Crimes, Study Finds,
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and local police nationwide would save $10.4 billion by legalizing marijuana,
after factoring in lost revenue from fines and forfeitures.'® Miron’s estimate
included only costs that could be readily calculated and did not account for
other ancillary costs of marijuana prohibition, such as the violence that results
from black-market disputes or the property and environmental damage caused
by illegal growing operations.*

C. INCARCERATION AND COLLATERAL CONSEQUENCES

Although hundreds of thousands of people are arrested for marijuana offenses
every year, marijuana offenders make up only a small fraction of the prison
population. As discussed above, the overwhelming share of marijuana arrests
are for simple possession, which is treated as a misdemeanor in most states.
In addition, in most states, the penalties for non-possession offenses, such as
manufacture and distribution, are not severe. Even when a marijuana conviction
exposes a defendant to the possibility of a lengthy prison sentence, judges are
often able to use their discretion to impose probation or a shorter period of
confinement. As a result, “few marijuana cases result in prison time ... even for

distribution, and most drug offenders serve relatively short terms in prison.”*

There are exceptions, to be sure. In Louisiana, for example, state recidivist
sentencing laws have resulted in shockingly long sentences for some small-time
marijuana offenders.?* But, on the whole, only a small percentage of marijuana
offenders serve significant time behind bars. One recent estimate put the
number of state and federal prisoners with a current “controlling conviction”
involving marijuana at about 40,000 with “perhaps half of them ... in prison

for marijuana alone.”*

But incarceration is only one consequence of a conviction. A marijuana
arrest can be a life-changing event, even if it does not result in a lengthy jail or
prison sentence. An arrest record “can disrupt legitimate careers and impair

18. JErFREY A. MIRON, THE BUDGETARY IMPLICATIONS OF DRUG ProHIBITION 10 (2010), http://
scholar.harvard.edu/files/miron/files/budget_2010_final_0.pdf?m=1360041410.
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Legislative Options, 52 Harv. J. Lecis. 173, 203 (2015).
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(2016).
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future job prospects.”* Fines and court fees can also add up—for a minimum-
wage worker, a $200 fine “could consume the take-home pay from the better
part of a full week of work.”** Marijuana offenses also carry a range of collateral
consequences.” These additional legal penalties can range from the revocation
of a professional license to a bar on receiving food stamps or adopting a child.*

The story of Rebecca Kennedy, profiled in a recent Houston Press article,
provides an example of how an ordinary marijuana-possession arrest can
disrupt a person’s life.”” Kennedy, a Navy veteran living in Texas, was arrested
after a police officer discovered marijuana in her car, which she “used to quell
her bad episodes of post-traumatic stress disorder.”* As a result of the arrest,
“Kennedy was fired from her UPS job as she sat in jail waiting for her mom to
drive from Georgia to bail her out.”® Out on bond, Kennedy “had to drop out
of the University of Houston because, as a condition of her bond, she would
need to go live with her mom in Georgia.”* This caused Kennedy to lose her
GI benefits.

Kennedy’s ordeal seems small in comparison to Penelope Harris’s. The police
found about one-third of an ounce of marijuana in Harris’s Bronx, New York
apartment—an amount “below the legal threshold for even a misdemeanor”
in New York.” Harris had a 10-year old son and was serving as a foster parent
to her 8-year old niece. Even though prosecutors declined to charge Harris
with a crime, the police “reported her arrest to the state’s child welfare hotline,

23. JONATHAN P. CAULKINS ET AL., CONSIDERING MARIJUANA LEGALIZATION: INSIGHTS FOR VERMONT
AND OTHER JURISDICTIONS 42 (2015), http://www.rand.org/content/dam/rand/pubs/research_
reports/RR800/RR864/RAND_RR864.pdf.

24.  Id.Foradiscussion of the potentially devastating impact of fines and fees resulting from a
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25. For a discussion of collateral consequences, see Gabriel J. Chin, “Collateral Consequences,”
in Volume 4 of the present Report.
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Marjuana  Oprenses — (2007),  http://www.cognitiveliberty.org/pdf/col_sanc_pdfs/report_
narrative.pdf.
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Hous. Press (Oct. 26, 2015), http://www.houstonpress.com/news/how-a-small-time-pot-
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17, 2011), http://www.nytimes.com/2011/08/18/nyregion/parents-minor-marijuana-arrests-
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and city caseworkers quickly arrived and took the children away.”** Harris’s son
“spent more than a week in foster care” and her niece “was placed in another
home and not returned by the foster care agency for more than a year.”** Harris
did not have a criminal record “and had never before been investigated by child
welfare authorities” but her marijuana arrest caused her to endure “a lengthy

»34

child neglect inquiry-

D. PROHIBITION HAS NOT ACHIEVED ITS GOALS

Every year, we spend billions of dollars to enforce marijuana prohibition,
introducing hundreds of thousands of Americans to the criminal justice
system. The costs are significant. Still, marijuana prohibition might be worth
the price if it were achieving its goals of significantly reducing marijuana use
and availability.”® Unfortunately, the evidence suggests this is not the case.

Despite our decades-long war on drugs, marijuana use remains widespread.
According to the National Survey on Drug Use and Health, as of 2013, 19.8
million Americans (7.5% of people over the age of 12) were current marijuana
users, defined as someone who uses marijuana at least once a month.*® Of
these, 8.1 million were daily or near-daily marijuana users.”

With so many marijuana users in the United States, it should come as no
surprise that marijuana is both relatively inexpensive and readily available,
despite prohibition laws. Regarding price, “even at today’s illicit-market prices,
being stoned costs an occasional user without a developed tolerance to THC
less than $1 per hour.”*® At these prices, a relatively heavy user—someone in
“the top 10 percent of monthly users”—spends about the same amount on
their marijuana habit as a “pack-and-a-half-a-day cigarette smoker paying
Vermont retail prices spends on tobacco.”
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Marijuana is widely available, even for the group prohibition is most intended
to protect: minors. “[O]ver the last 30 years of cannabis prohibition the drug
has remained ‘almost universally available to American 12th graders, with
»40

approximately 80-90% saying the drug is ‘very easy’ or ‘fairly easy’ to obtain.

Finally, marijuana potency sharply increased during the 1990s and 2000s.
Between 1990 and 2007, “scientific monitoring of cannabis potency show|ed]
that the estimated delta-9-tetrahydrocannabinol (THC) content of US
cannabis” rose by about 145%, from 3.5% THC to 8.5% THC."!

Deterrence theory helps to explain why the rates of marijuana use have
remained high in the face of heavy enforcement. Research has shown that “it is
the certainty of apprehension not the severity of the ensuing consequences that
is the more effective deterrent.”* And, even though marijuana arrests soared
throughout the 1990s and early 2000s, marijuana use is so widespread that the
risk of getting caught remains quite low. In 2010, Beau Kilmer and colleagues
estimated the risk of arrest for marijuana users in a RAND Corporation report
on marijuana legalization in California. They found that, “[i]f calculated per
joint consumed, the figure nationally is trivial—perhaps one arrest for every
11,000-12,000 joints.”** The team also estimated the probability that a regular
marijuana user in California—a person who uses at least once a month—would
be arrested during a year of consumption. They found that only approximately
3% of regular marijuana users would be arrested in a given year.*!

In sum, we pour billions of dollars into marijuana prohibition every year.
Beginning in the 1990s, we ramped up marijuana enforcement by significantly
increasing the number of people arrested for marijuana each year. Marijuana
arrestees are subject to a range of negative consequences that can interfere with their
participation in the labor force, from the loss of a driver’s license to incarceration.
And yet, for all of those costs, we have seen little in the way of benefits.

40. INT’L CTR. FOR ScI. IN DrUG Poricy, Toors For DEBATE: U.S. FEDERAL GOVERNMENT DATA ON
CANNABIS PROHIBITION 5 (2010).

41.  Id. atll.

42.  Daniel S. Nagin, “Deterrence,” in Volume 4 of the present Report.

43, Beau KILMER ET AL., ALTERED STATE? ASSESSING HOW MARIJUANA LEGALIZATION IN CALIFORNIA
CouLD INFLUENCE MARIJUANA CONSUMPTION AND PuBLIC BUDGETs 7 (2010).

44,  Id. at 8-9.



124 Reforming Criminal Justice

E. RACE AND MARIJUANA PROHIBITION

One of the most biting criticisms of drug prohibition generally and
marijuana prohibition in particular is the relationship between race and
enforcement.*® Race has been closely linked to drug prohibition long before
the modern war on drugs. Indeed, many early drug laws were passed expressly
for the purpose of discriminating against minority populations. An 1886 court
opinion considering the constitutionality of a ban on opium dens, for example,
observed that the law “proceeds more from a desire to vex and annoy the
‘Heathen Chinee’ ... than to protect the people from the evil habit.”*¢ Ethnic
bias also played a role in the adoption of alcohol prohibition, with anti-German
sentiment in connection with World War I helping the dry cause.

For marijuana, “racial prejudice against both African Americans and
Mexicans merged to prompt states to outlaw usage”” At the time early
marijuana-prohibition laws were passed, “not only did few middle-class
Americans know about marijuana and its use, but what little ‘information’
was available provided an automatic association of the drug with Mexican
immigration, crime and the deviant life style in the Black ghettos. Naturally,
the impending drug legislation ... became entangled with society’s views of
these minority groups.”*®

The legislative history of early marijuana-prohibition statutes is full of
disturbing examples of racism. For example, a 1929 hearing at the Montana
Legislature on marijuana prohibition featured testimony from a doctor who joked:

[w]hen some beet field peon takes a few [puffs] of this stuff ... [h]e
thinks he has just been elected president of Mexico so he starts out
to execute all his political enemies. I understand that over in Butte

45.  See generally MICHELLE ALEXANDER, THE NEW Jim CROW: MASS INCARCERATION IN THE AGE OF
COLORBLINDNESS (rev. ed. 2012). For discussions of the impact of race on criminal justice, see, for
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W. Carbado, “Race and the Fourth Amendment,” in Volume 2 of the present Report; David A.
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3 of the present Report; and Cassia Spohn, “Race and Sentencing Disparity,” in Volume 4 of the
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where the Mexicans often go for the winter they stage imaginary
bullfights in the “Bower of Roses” or put on tournaments for the
favor of “Spanish Rose” after a couple of whiffs of Marijuana.”

More recently, there is evidence to suggest President Richard Nixon’s
decision to reject a national commission’s recommendation that marijuana
be decriminalized was at least partially motivated by race. Nixon’s Oval Office
tapes “make clear that [he] wanted to link marijuana use and its negative effects
to two groups who he held in contempt: African Americans and hippies.”

This sort of overt racism is mostly, though not entirely, absent from the
debate about drug laws today.’! But the disproportionate impact of drug
enforcement on people of color is in many ways just as troubling. About 12.6%
of the U.S. population are African-American, and blacks use drugs at about
the same rate as whites. Although we do not have much data on the racial
composition of drug dealers, the evidence that does exist “suggests a racial
breakdown among sellers similar to that among users.” And yet, 30.4% of
drug arrestees in 2013 were black.”® The disparity grows even more when it
comes to incarceration. As of 2012, 37.7% of state drug prisoners were black.*

A 2013 report by the American Civil Liberties Union (ACLU) examining
disparities in arrests for marijuana found that a black person is 3.73 times as
likely to be arrested for possession of marijuana as a white person, and that
the disparity had increased 32.7% between 2001 and 2010. Indeed, the ACLU
found that during this period, the white arrest rate for marijuana possession had
“remained constant at around 192 per 100,000, whereas the Black arrest rate has
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risen from 537 per 100,000 in 2001 ... to 716 per 100,000 in 2010.>*¢ In other
words, the increase in marijuana-possession arrests between 2001 and 2010 was
almost entirely due to an increase in arrests of African-Americans for marijuana.

II. STATE MARIJUANA POLICY RECOMMENDATIONS

After decades of waging war on marijuana, voters in many states have come
to see marijuana prohibition as a failure and believe that legalization is a better
option. The Pew Research Center has been polling attitudes about marijuana
legalization since 1969, when just 12% of Americans believed marijuana should
be made legal. Its most recent survey, released in October 2016, found that 57%
of U.S. adults favor legalizing marijuana while just 37% favor prohibition.”
The numbers were nearly reversed just a decade ago, with only 32% in favor of
legalization and 60% opposed in 2006.>®

In this Section, I make the case that state policymakers would be wise to
follow the public on this issue and work to enact marijuana-legalization laws in
their states. First, I provide a brief history of state marijuana reforms. Second,
I review the evidence so far from states that have legalized marijuana. These
studies show that, by and large, legalization has been a success and a much
better option than prohibition. Finally, I highlight some of the considerations
and choices facing policymakers when enacting marijuana legalization.

A. A BRIEF HISTORY OF STATE MARIJUANA REFORMS

The story of state marijuana legalization dates back to 1996, when California
passed the first statewide medical-marijuana legalization law. The federal
government did all that it could to try to stop the law in its tracks, raiding
medical-marijuana dispensaries and prosecuting some of the operators.”
Despite its best efforts, however, the federal government was not able to stop the
trend. Throughout the 2000s, more and more states passed medical-marijuana
laws, and marijuana stores started opening faster than the federal government
could shut them down. The problem came down to resources. The federal
government has the legal authority to prosecute any marijuana offense, from
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a marijuana kingpin to a user in possession of a single joint. But it only has
the manpower to go after a small fraction of marijuana offenders—almost all
marijuana enforcement is carried out by state and local police.® As a result, the
federal government did not succeed in shutting down state medical-marijuana
laws. Instead, federal enforcement served mostly to make it more difficult for
states to implement effective regulations.®

By the time Colorado and Washington passed the first laws legalizing
marijuana for all adult use in 2012, it was clear to most observers that the
federal government was fighting a losing battle. Perhaps in recognition of this
dynamic, the DOJ announced a cease-fire in its war on state-legal marijuana
in late 2013, in the form of a memorandum advising federal law-enforcement
officials not to use scarce resources to go after people in compliance with
state marijuana laws.*> The election of Donald Trump and his selection of Jeff
Sessions to be attorney general have raised questions about whether the federal
government’s hands-off approach will continue. Even if the federal government
reverses course, however, the experience with medical-marijuana laws suggests
it will be unable to block state legalization laws entirely.

Since Colorado and Washington voters legalized marijuana, six more states
have followed suit. In 2014, Oregon and Alaska passed marijuana-legalization
ballot measures. And, in 2016, California, Maine, Massachusetts, and Nevada
joined the club. Since 2012, voters in only two states have rejected marijuana-
legalization proposals. In 2015, Ohioans decisively rejected a controversial ballot
measure that would have legalized marijuana by giving the initiative’s backers
a monopoly on marijuana production. In 2016, an Arizona legalization ballot
measure was narrowly defeated, with 51.32% against and 48.68% in favor.*®
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B. LEGALIZATION: THE RESULTS SO FAR

A few organizations have released reports assessing state marijuana-
legalization laws. Because marijuana-legalization laws are so new—in Colorado
and Washington, the provisions permitting marijuana businesses did not
take effect until 2014—the findings are necessarily preliminary. Based on the
early results, however, marijuana-legalization laws appear to be succeeding at
reducing law enforcement expenditures and generating tax revenue, without
significantly impacting rates of marijuana use.

The Cato Institute has released the most comprehensive analysis of state
marijuana-legalization laws to date, with its September 2016 report Dose of
Reality: The Effect of State Marijuana Legalizations.** The report examines the
legalization laws in Colorado, Washington, Oregon, and Alaska, and it considers
data on marijuana use, marijuana pricing, health indicators, crime rates, and
road safety. Overall, the report concludes “that state marijuanalegalizations have
had a minimal effect on marijuana use and related outcomes.”® Specifically, the
data shows that “state-level marijuana legalizations to date have been associated
with, at most, modest changes in marijuana use and related outcomes.”*
Meanwhile, tax revenue following marijuana legalization has generally met or
exceeded expectations. In Colorado, the state “collects well over $10 million per
month from recreational marijuana alone” and in Washington “recreational
marijuana generated approximately $70 million in tax revenue in the first year
of sales—double the original forecast.”*’

A 2016 report by the Drug Policy Alliance (DPA) reaches a similar
conclusion.®® The DPA report looked at data on youth marijuana use, marijuana
arrests, road safety, and tax revenue. It found that while “[i]t is too early to draw
any line-in-the-sand conclusion about the effects of marijuana legalization,”
the preliminary data “suggest that the effects of legalization have been either
positive or negligible.”® Thus far, legalization appears to have had “little to no
impact on the overall rate of youth marijuana use.””® The data also indicates
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that “[1]egalization has not led to more dangerous road conditions,” with “the
post-legalization fatality rate” remaining consistent with pre-legalization levels
in Colorado and Washington and early data from Oregon and Alaska showing
the same.”” DPA found that states are realizing substantial cost savings and
tax revenue. Arrests for marijuana have (not surprisingly) “plummeted since
voters legalized the adult use of marijuana, saving those jurisdictions millions
of dollars and preventing the criminalization of thousands of people.””> Tax
revenue exceeded expectations in both Colorado and Washington in 2015,
and early data from Oregon show the state collecting about $4 million a month
in marijuana taxes.”* (Alaska did not issue its first retail marijuana license until
September 8, 2016.)"

This is not to say that marijuana-legalization laws are costless or that they
do not carry public health risks. Hospital admissions and poison-control calls
related to marijuana have jumped in legalization states. In both Colorado
and Washington, poison-center calls involving marijuana roughly doubled
following legalization, although in absolute terms the numbers are still quite
low. In Washington, calls increased from 156 in 2012 to 280 in 2016.”° In
Colorado, there were 110 calls in 2012 and 224 in 2016.”” This is a small fraction
of marijuana users and much lower than poison-center calls for many common
household goods (for example, 2014 saw just under 200,000 poison-control
calls nationwide for cosmetics and personal-care products).”® Nevertheless,
policymakers should certainly pay close attention to this trend, particularly as
it concerns the regulation of edible marijuana products.”
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In addition, it appears adult marijuana use has increased slightly following
state marijuana legalization. Legalization opponents, such as Smart Approaches
to Marijuana (SAM), argue that this is cause for alarm.*® But the data so far
show at most a small increase in use, and nothing close to “the sometimes dire
predictions made by legalization opponents.”® Past-month use in Colorado
rose from 14.93% of the population in 2013-2014 to 16.57% in 2014-2015.%
Past-month use in Washington actually decreased slightly during that same
period, from 12.79% to 11.22%,% although use rates in Washington had been
rising in the years leading up to 2014-2015.% Still, basic economic theory
would suggest that as marijuana becomes less expensive and easier for adults
to purchase, adult use will increase, at least somewhat.

Of course, policymakers should be mindful that early data may not
necessarily reflect the impact of marijuana legalization over the long term.
As the RAND Corporation’s Beau Kilmer recently wrote in the New England
Journal of Medicine, “we should be skeptical of people who claim to know
what the net effect of cannabis legalization on public health will be’*
Marijuana prices in legalization states are still higher than they are likely to be
as the industry matures. Already, prices have begun to drop in Colorado and
Washington.® With this in mind, future rates of marijuana use may depend
a great deal on details like the extent to which legalization states deploy taxes
and other regulatory measures to prevent prices from dropping too far. It is

80. See SMART APPROACHES TO MARIJUANA, LESSONS LEARNED AFTER 4 YEARS OF MARIJUANA
LEGALIZATION (2016), https://learnaboutsam.org/wp-content/uploads/2016/11/SAM-report-on-
CO-and-WA-issued-31-Oct-2016.pdf.

81. DILLS ET AL., supra note 64, at 1.

82.  National Survey on Drug Use and Health: Comparison of 2013-2014 and 2014-2015
Population Percentagestbl.2, SUBSTANCE ABUSE & MENTAL HEALTH SERVS. ADMIN., https://www.samhsa.
gov/data/sites/default/files/ NSDUHsaeShortTermCHG2015/NSDUHsaeShortTermCHG2015.
htm (last visited Apr. 8, 2017). But see CoLo. Dep’T oF PuB. HEALTH & ENV’T, MONITORING HEALTH
CONCERNS RELATED TO MARIJUANA IN COLORADO: 2016, at 5 (2017), https://drive.google.com/file/
d/0BOtmPQ67k3NVRHpuOEFYNOZHQOE/view (finding that “[f]or adults and adolescents,
past-month marijuana use has not changed since legalization either in terms of the number of
people using or the frequency of use among users”).

83.  National Survey on Drug Use and Health, supra note 82.

84. SMART APPROACHES TO MARIJUANA, supra note 80, at 4.

85.  Beau Kilmer, Recreational Cannabis—Minimizing the Health Risks from Legalization, 378
NEw ENG. J. MEeD. 705, 707 (2017).

86. Debra Borchardt, Marijuana Prices Fall in 2016 as Growers Flood the Market with Pot,
Forses (Jan. 31, 2017), https://www.forbes.com/sites/debraborchardt/2017/01/31/marijuana-
prices-fall-in-2016-as-growers-flood-the-market-with-pot/#4a2444092f7f.
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also worth noting that the data we have on use is limited—rates of past-year or
past-month use do not account for other important measures like the amount
of marijuana people are consuming or its potency.

Still, while no one can predict the future, the experience of marijuana-
legalization states so far is, on the whole, encouraging. States that have legalized
marijuana have raised tax revenue in excess of pre-legalization estimates while
redirecting law-enforcement and judicial resources that were previously spent on
enforcing marijuana prohibition. Youth marijuana use does not appear to have
increased as a result of legalization, adult marijuana use has risen at most modestly,
and the overall impact of legalization on public health and safety has been small.

RECOMMENDATIONS

To date, all eight states to legalize marijuana have done so via popular vote. It
might be tempting for legislators to see that as an argument in favor of leaving
the issue alone, at least in states that have an initiative process. But entrusting
marijuana legalization to the ballot-measure process means advocates and
businesses will be the ones to draft the law. The details of legalization—tax
rates,” rules to protect children, and so forth—matter a great deal. As marijuana
legalization becomes more and more popular with voters, ballot-measure
boosters may not feel as constrained by considerations like public health. As
a result, it is important that legislatures not cede control of marijuana policy.
Instead, state lawmakers should seize the opportunity to shape how marijuana
legalization is implemented.

States that pursue marijuana legalization will be faced with many
important policy choices. With so many moving parts, drafting legislation
can seem daunting at first. Policymakers do not need to decide every detail
of legalization in advance, however. Thus far, marijuana-legalization ballot
measures have been written in relatively broad strokes, leaving it to regulatory
agencies to draft more-precise rules through the administrative process. The
discussion below highlights just a few of the key questions policymakers will
want to study when considering marijuana legalization. For a detailed look

87.  For an evaluation of state laws regarding marijuana taxation, see Pat Oglesby, Marijuana
Taxes—Present and Future Traps, 83 State Tax Notes 391 (2017).
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at state marijuana regulations now in effect, the National Alliance for Model
State Drug Laws maintains a document with a point-by-point comparison of
marijuana-legalization laws.*

1. Manufacture and distribution. Perhaps the most important element
of any state legalization law concerns marijuana manufacture and
distribution. To date, state legalization laws have adopted an alcohol-style
commercial model, but with much stricter oversight of the supply chain.
States have gone to great lengths to track marijuana in order to avoid
diversion to the black market in prohibition states and to minors in their
own states. Diversion is an especially important concern, in part because
under the Department of Justice’s 2013 non-enforcement guidelines,
“[p]reventing the diversion of marijuana from states where it is legal
under state law in some form to other states” is one of the things that
states must do to avoid federal interference.®

To guard against diversion of marijuana, the four states that have already
implemented marijuana legalization—Alaska, Colorado, Oregon, and
Washington—all require “seed-to-sale” tracking of the product.”® (The
legalization laws in California, Maine, Massachusetts, and Nevada, which
were passed by voters in 2016, have not yet been implemented with respect
to marijuana manufacture and retail sale.) These tracking systems “offer|]
the state the ability to track product in ways that far surpass product
tracking in most other commodity markets in the U.S.”%!

88.  NAT’L ALLIANCE FOR MODEL STATE DRUG LAws, MARIJUANA: COMPARISON OF STATE LAws LEGALIZING
PersoNAL, NoN-MepicaL  Use  (2016), http://www.namsdl.org/library/33FD7B09-D862-91A9-
48FFEFD87F5D4611/. The RAND Corporation, in a 2013 report for the Vermont state legislature,
has produced the most thorough examination of the options for policymakers when it comes to
marijuana reform. The RAND report analyzes a wide range of policy options, including many that
have not yet been implemented in any state. See CAULKINS ET AL., supra note 23.

89. Memorandum from James M. Cole, supra note 62.

90.  Margaret Cohn, Tracemarks: A Proposed Information Intervention, 53 Hous. L. Rev. 421,
451-52 (2015) (discussing the seed-to-sale tracking system in Washington); Ken Helm & Logan
Leichtman, Implementation of Oregon’s Measure 91 in the State Legislature, 52 WILLAMETTE L.
Rev. 1, 26-27 (2015) (discussing Oregon’s seed-to-sale tracking system); John Hudak, Colorado’s
Rollout of Legal Marijuana Is Succeeding: A Report on the State’s Implementation of Legalization,
65 Case W. Res. L. Rev. 649, 678 (2015) (discussing Colorado’s tracking system); Laurel Andrews,
Alaska Signs 5-year Contract With Marijuana Seed-to-Sale Tracking Company, ALaska DispaTcH
News (Mar. 11, 2016), https://www.adn.com/cannabis-north/article/alaska-signs-5-year-
contract-marijuana-seed-sale-tracking-system-company/2016/03/11/.

91. Hudak, supra note 90, at 679.
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Other considerations for regulating manufacturers and producers include
whether to permit licensees to manufacture and distribute unlimited
amounts of marijuana, which may contribute to driving the price down.
Or, whether to place limits on the amount of marijuana a licensee can
produce. California’s marijuana-legalization law, for example, establishes
19 different license types, including 13 different cultivation license types
and a “microbusiness” license.”* Each cultivation license type is based on
the size of the grow operation and its location (indoors, outdoors, etc.).
Notably, the law places a moratorium on the three “large” cultivation
license types—which would allow a licensee to grow up to one acre of
marijuana outdoors or 22,000 square feet indoors. The state may not issue
these licenses until after January 1, 2023.%

Of course, it is also possible to legalize marijuana without allowing
commercial manufacture and distribution.” Leaving all or part of
the supply chain in the hands of the state is an attractive option for
legalization supporters who are concerned that commercialization could
result in increased use. Uruguay is in the process of implementing a
marijuana-legalization law under which production is controlled by
state-commissioned companies.” This model is not entirely unfamiliar to
the United States: In a number of states, liquor is sold at state-run stores.
Unfortunately, state-run marijuana stores are unlikely to be a legally
viable option so long as federal prohibition remains on the books. This is
because, unlike a state marijuana law that merely permits private actors
to grow and sell marijuana, a system in which the state itself is violating
federal marijuana law would almost surely be struck down under the
Constitution’s Supremacy Clause.”

Similarly, some argue states should consider making it legal to possess and
grow small amounts of marijuana while continuing to prohibit commercial
sales as a middle ground between legalization and prohibition.” A
Washington, D.C., law takes this approach. In May 2017, the Vermont
Legislature passed a proposal along these lines but the governor vetoed

92.
93.
94.
95.

CAL. Bus. & Pror. CopE § 26050.

1d. § 26061(d).

See CAULKINS ET AL., supra note 23 at 49-74 (comparing different marijuana supply models).
Alex Marshall, Uruguay to Test World’s First State-Commissioned Recreational Cannabis,

THE GuarDIAN (Apr. 18, 2016), https://www.theguardian.com/society/2016/apr/18/uruguay-
first-state-commissioned-recreational-cannibis-marijuana?CMP=edit_2221.

96.
97.

Mikos, supra note 60, at 1457-59.
CAULKINS ET AL., supra note 23, at 57-59 (discussing allowing adults to grow their own

marijuana as a middle ground option between legalization and prohibition).
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it. The Vermont bill “would [have] legalize[d] the possession of 1 ounce
or less of marijuana and the cultivation of several plants by people who
are at least 21 years old” but commercial manufacture and sale would
have remained prohibited.”® This approach has drawbacks in comparison
to broader legalization laws. By leaving most marijuana distribution
unregulated, the state cannot collect taxes and the black market will
continue to thrive. In addition, as discussed below, laws that allow small-
scale home cultivation may be open to abuse by illegal commercial
growers using them as cover. Nevertheless, legalizing personal possession
and cultivation only is an effective way to address the criminalization of
marijuana users. This approach should not be confused with laws that
merely reduce marijuana possession to a misdemeanor or an infraction—
sometimes referred to as decriminalization laws—which can raise a
number of problems of their own.”

2. Possession limits. Marijuana legalization proponents often use the
tagline of taxing and regulating marijuana “like alcohol.” Unlike alcohol,
however, marijuana-legalization laws strictly limit the amount a person
can purchase and possess. As with seed-to-sale tracking, this feature is
designed to help prevent against diversion. If consumers were allowed
to buy unlimited amounts of marijuana, smuggling legally produced
marijuana into other states for sale would be easy and cost-effective. These
limits might also have public health benefits by preventing stores from
offering bulk discounts to consumers and keeping prices high.'®

98.  April McCulllum, VT House Delays Vote on Legalizing Marijuana, BURLINGTON FREE
Press (March 28, 2017), http://www.burlingtonfreepress.com/story/news/politics/2017/03/28/
vermont-house-delays-vote-marijuana-legalization/99597878/.

99. See Alexandra Natapoff, Misdemeanor Decriminalization, 68 Vanp. L. Rev. 1055
(2015) (analyzing the impact of “misdemeanor decriminalization” laws, including marijuana
decriminalization laws, throughout the criminal justice system); Wayne A. Logan, After the
Cheering Stopped: Decriminalization and Legalism’s Limits, 24 CornELL ].L. & Pus. PoL’y 319, 351
(2014) (analyzing the impact of marijuana decriminalization laws on policing and pretextual
stops and concluding that “[i]t could be that nothing short of legalization is required for a true
wind down to take place”); see also Alexandra Natapoff, “Misdemeanors,” in the present Volume.
100.  CAULKINS ET AL., supra note 23, at 118 (noting that “vendors of both legal and illegal
marijuana offer quantity discounts for bulk purchases” with the price per unit weight per pound
approximately 38% below the price per unit weight per ounce).
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With the exception of Maine, legalization states limit the amount of
marijuana a person can buy to one ounce.'™ In Maine, the limit is
substantially higher, at 2.5 ounces.!** At least as long as most states retain
prohibition, legalization laws should probably include a limit on the
amount of marijuana a person can purchase and possess. Although one
ounce is a nice, round number, states could probably adopt a lower limit.
Studies suggest daily marijuana users consume between 1.3 and 1.9 grams
of marijuana per day,'” so half an ounce would last a very heavy user
a little more than a week. A half-ounce limit would further reduce the
risk of diversion and help to keep prices relatively high (a goal of many
public health advocates). On the other hand, a lower limit on personal
possession could expose more users to arrest for having more marijuana
than the law allows.

Cultivation for personal use. Cultivation for personal use, or
“homegrows,”” warrants special attention from policymakers. Most state
legalization laws allow individuals to grow small amounts of marijuana
for personal use. In Colorado, for example, adults can legally grow up to
six marijuana plants for personal use.'® Although there is a requirement
that the marijuana be secured “in an enclosed, locked space,”'®
homegrows are essentially unregulated.'”” No license is needed to legally
grow six marijuana plants or fewer for personal use in Colorado. Similarly,
under Oregon’s legalization law, adults may grow up to four plants per
residence.'® By contrast, Washington did not legalize home cultivation—
there, the only way to legally grow marijuana for recreational use is if you
have a commercial license to do so.'”
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See NaT’L ALLIANCE FOR MODEL STATE DRUG Laws, supra note 88, at 3 (reporting that in
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If marijuana were legal nationwide, letting people grow small amounts of
marijuana in their homes probably would not present many challenges.
Growing marijuana “is much more difficult than most people understand,”*
not to mention resource intensive: “[t]he investment—in hydroponics,
proper lighting, and humidity controls—can be substantial.”'"" It would
seem, then, that home marijuana cultivation would be left mostly to
hobbyists, much like home brewing by beer enthusiasts.

There is little evidence that small marijuana homegrows that comply with
state laws have become a problem in the states that permit them. There is,
however, reason to “worry that homegrowers may grow more marijuana
than they are allowed and present an opportunity to divert product to
illegal markets” in other states.''> Anecdotal evidence suggests that this may
be happening in Colorado, where law enforcement officials report that
illegal growers are attempting to use Colorado’s homegrow law as a cover.'”?
The illegal growers take advantage of the fact that it is hard for police to
distinguish the legal and illegal homegrows without gaining access to a
home. But, without some evidence that a homegrower is operating outside
the law, the police will not be able to get a search warrant.

States that include home cultivation in their legalization laws may want to
consider adopting measures that would make it harder for illegal growers
to take advantage. One option would be to require homegrowers to
register with the state. States might also explore the possibility of requiring
registered homegrowers to consent to warrantless state inspections based
on reasonable suspicion, although such a policy could be open to a legal
challenge on Fourth Amendment grounds.

CONCLUSION

This chapter outlines the case for marijuana legalization, along with a few of
the key questions policymakers will want to study when considering marijuana
legalization. Barring a dramatic reversal of public opinion, marijuana
legalization is more a question of when than if for policymakers. And, in light
of the generally positive results of state marijuana-legalization laws so far, it
is exceedingly unlikely public opinion will turn. In the coming years then,

110. David Blake & Jack Finlaw, Marijuana Legalization in Colorado: Lessons Learned, 8 HArv.
L. & PoL’y Rev. 359, 377 (2014).

111. Id

112.  Hudak, supra, note 90, at 670.

113.  See Porice FounD., COLORADO’S LEGALIZATION OF MARIJUANA AND THE IMPACT ON PUBLIC
SAFETY: A PrACTICAL GUIDE FOR LAW ENFORCEMENT (2015), http://www.nccpsafety.org/assets/files/
library/Legalized_Marijuana_Practical_Guide_for_Law_Enforcement.pdf.



Marijuana Legalization 137

we can expect to see more states adopt marijuana-legalization laws. While
the prospects for marijuana reform at the federal level may be dim under the
current administration, it is hard to imagine that a decade from now federal
law will not have changed to accommodate state marijuana-legalization laws in
some form or fashion.

In this environment, state policymakers would be wise to take this issue up
sooner than later. Marijuana prohibition has been a costly failure, requiring
states to invest a significant amount of money on enforcement while losing out
on potential tax revenue, all with little to show for it. Marijuana legalization
may not be as perfect as some advocates make it out to be. But if implemented
well, it is far better than the status quo. By leaving marijuana legalization to the
ballot-measure process, however, state legislatures have so far ceded many of the
policy details to legalization advocates and marijuana businesses. It is time for
state legislators to take the lead on this important criminal justice reform issue.






Sexual Offenses
Robert Weisberg

While American penal codes punish a wide variety of sexual
offenses, reform efforts and their controversies have focused
on the core crime of rape, and in particular on the principle of
consent. Over many decades, definitions of rape have moved
from egregiously pro-defendant rules requiring strong resistance
from complainants to somewhat more nuanced notions of force
and ultimately, in many states, to a deceptively simple-looking
rule defining rape as sex without consent. Lawmakers and
commentators have argued for pushing the line farther along
to requiring “affirmative consent”—a standard now at work
in just a few states but widely adopted in the parallel world of
college disciplinary rules. As illustrated in recent American
Law Institute debates over the Model Penal Code, that last step
is a difficult one because of proof and mens rea problems. As a
result, at least in the near term and at least outside the college
context, the equilibrium might well—and arguably should—
settle at the nonconsent point in the continuum, until the law
finds a better way of apprehending the great psychological
complexities of sexual communication and conduct.

INTRODUCTION

The subject of “sexual offenses” covers a wide range of conduct. While most
would associate it with the crime of rape, the term can also encompass such
diverse matters as prostitution, child pornography, and human trafficking.
The goal of this paper is to identify areas of criminal law' widely perceived
in need of reform, and the various subcategories of sexual offense law vary
widely in terms of fitting that criterion. While there may be disputes about the
scope and implementation of prostitution laws,* they have not been salient in

* Edwin E. Huddleson, Jr. Professor of Law and Faculty Director of the Stanford Criminal
Justice Center, Stanford University.

1. The category of sexual harassment generally applies to noncriminal misconduct subject
to tort law or institutional disciplinary rules.

2. Indeed, as matter of categorizations prostitution is often placed under the rubric of “vice
crimes.” See FRANKLIN ZIMRING & BERNARD HARCOURT, CRIMINAL Law AND THE REGULATION OF VICE
(2nd ed., 2014).
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publicdiscourse of late, except in the form of human trafficking. And for that latter
tragic subject, since there is obviously a moral consensus about its evils, the major
discussions are about finding better resources and international mechanisms to
fight it, not about how we conceive it legally.’ Child pornography is certainly an
area subject to some contention, but mainly about whether federal sentences are
excessive.* The related area of Internet stings by police to find those who prey on
children is subject to some disagreement about police conduct, with arguments
addressing the boundaries of attempt law or the entrapment defense.” Finally,
there is plenty of dispute about the wider variety of sex-offender registration
laws, with constitutional discussion about when a registration requirement
might count as illegal punishment, and policy debates about its overbreadth.® But
if we are to concentrate our attention on an area most in contention and most in
need of general legal resolution, the subject is indeed rape.

In that regard, we can readily identify the most contested specific subject
within the realm of rape law. As will be elaborated on below, American rape
law is at a pivot point about the role of consent in penal definitions of rape
or sexual assault. Laws defining rape and sexual assault’” have undergone
remarkable transformation in the last half-century, and equally remarkable
is that the changes reflect a fairly strong moral and political consensus—at
least up to a (very recent) point. For one thing, certain procedural rules long
denounced as retrograde have largely disappeared. But in regard to our focus
here on substantive criminal law, while state laws still vary widely, we can trace
a fairly steady movement in the doctrine. It runs from the now-infamous
“utmost resistance” test, to the “reasonable resistance” test, to a criterion of
“force,” to a criterion of nonconsent, and ultimately (perhaps) to a requirement

3. See Jennifer M. Chacon, Misery and Myopia: Understanding the Failures of U.S. Efforts to
Stop Human Trafficking, 74 ForbHAM L. Rev. 2977 (2006).

4. See Melissa Hamilton, The Efficacy of Severe Child Pornography Sentencing: Empirical
Validity or Political Rhetoric?, 22 Stan. L. & PoL’y Rev. 545 (2011).

5. See, e.g., People v. Thousand, 631 N.W.2d 694 (Mich. 2001) (finding that police sting
remains within legal boundary of attempt law).

6. See Kansas v. Hendricks, 521 U.S. 346 (1997) (lifetime sex offender registration
requirement not unconstitutional). See generally Wayne A. Logan, “Sex Offender Registration
and Notification,” in Volume 4 of the present Report.

7. A caveat about vocabulary: “Rape” laws do not necessarily use the term “rape.” Some
speak of “sexual assault,” and in most jurisdictions even if “rape” is a crime, there will be other
very serious offenses under the rubric of sexual assault. Moreover, laws vary as to whether they
are limited to acts of penetration or otherwise are gender-specific. This chapter will finesse those
difficult questions by using the term “rape” to signal the act of penetration for sure, but also
other serious violations of bodily integrity and sexual autonomy that a legislature would deem
equally harmful.
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of affirmative consent. The key choice for legislatures now is whether to make
nonconsent or the absence of affirmative expression of consent the chief
element of the crime of rape.® That apparently subtle distinction has become
hugely controversial. To be sure, there are related components of rape law that
are still subject to debate and legislative revision, such as defining categorical
incapacity to consent (in terms of youth, mental disability, unconsciousness,
and intoxication, or subordination in a professional relationship),’ or rape by
fraud or extortion, or the issue of marital immunity. But the focus of public
debate has been what we might call situational consent, and the wisdom or
feasibility of an affirmative-consent rule.

That issue has presented a unique challenge for settling even the most basic
elements of the crime, and it requires us to face old and fundamental questions
about how to define the act element of crime (actus reus), and how to choose
from the conventional menu of mental-state standards (mens rea)—and indeed
whether conduct element definitions end up obviating any need for mens rea
terms. And thus we see a great paradox: An area of human conduct uniquely
fraught with moral, social, and political dispute and empirical uncertainty has
also been an arena for substantive criminal law doctrinal analysis of the most
old-fashioned and abstract kind. A subject that some criminal law professors
approach with anxiety or avoid altogether because of its controversy and
sensitivity is also a useful topic to teach legal doctrine to first-year law students.
Indeed, the new doctrinal debate focuses on the state of the Model Penal Code,
a body of law written over a half-century ago that remains well-regarded for
its rational and progressive rebuilding of penal law—except for its notoriously
obsolete and culturally unenlightened provisions on rape. And as shown below,
there are related paradoxes. For one thing, appellate judges used to deciding
relatively abstract questions of law now take seriously claims of insufficient
evidence that require them to parse the highly delicate and sensitive factual
details of complex sexual communications between nonstrangers. For another,
much of the debate over the best legal standard is being carried out by a kind
of legal proxy, the non-criminal disciplinary rules governing the conduct of a
distinct subset of people—undergraduate students on college campuses.

8. For a long historical view of the evolution of rape law, see Guyora BINDER, THE OXFORD
InTRODUCTIONS TO U.S. LAW: CRIMINAL Law 261-84 (2016).
9. These issues receive some attention below regarding the mens rea doctrine.
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I. A CENTURY OF EVOLUTION OF RAPE LAW DOCTRINE

Here is a brief review of how the line distinguishing rape from innocent
conduct has moved over the last century of American law. We start with the
“utmost resistance” test. In Brown v. State,'” where the legal definition of
rape was simply to “carnally know” another “by force and against her will,”
it was insufficient for the state to prove that the sexual act occurred “in the
entire absence of mental consent or assent.” Rather, the complainant must
have undertaken “the most vehement exercise of every physical ... power to
resist”"! until the very act of consummation. It is telling that in these old cases
the alleged victim (complainant) was called the “prosecutrix,” because the
terminology underscores that the prosecutor must align with the complainant
to prove required action by her and not by the defendant. Put differently, to
reframe the crime into elements about the defendant’s conduct or state of
mind, the prosecution must prove that the defendant’s effort at consummation
is accompanied by a virtual assault with intent to kill, since the complainant
must have responded with the force virtually necessary to survive a fatal
attack—a demonstrable effort at the equivalent of self-defense to homicide.

By mid-century, that utmost-resistance test came to be viewed as an
unjustifiable obstacle to conviction, rooted in misogynist prejudice. The next
step on the continuum is captured by the New York case of People v. Dorsey."
While state law made “forcible compulsion” the actus reus of the crime, the
court required proof that the complainant undertook the “earnest resistance ...
reasonably to be expected from a person who genuinely refuses to participate
in sexual intercourse.””® This test obviously eases the prosecutor’s burden, and
indeed—as construed by the court—even no resistance at all could be sufficient
(most obviously in stranger cases, where the complainant could reasonably
infer that any resistance was futile). But still the focus was on the complainant’s
conduct, and still the state bore not just the burden of proof beyond reasonable
doubt at trial but a considerable burden to fend off an insufficiency of evidence
claim on appeal.

A nextimportant stage on the continuum is reflected in the famous California
case of People v. Barnes,"* which establishes that the actus reus of the crime
really must in fact be framed in terms of the action of the defendant. Rejecting
any formal requirement of resistance by the complainant, the California law

10.  Brown v. State, 127 Wis. 193 (1906).

11.  Id. at 199.
12.  People v. Dorsey, 429 N.Y.S.2d 828 (N.Y. Sup. Ct. 1980).
13.  Id.at 832.

14.  People v. Barnes, 42 Cal. 3d 284 (1986).
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defined rape (and still does) as a sexual act “accomplished against a person’s
will by means of force or fear of immediate and unlawful bodily injury on the
person or another.”"® The state Supreme Court issued a stern rebuke to a lower
appellate court that had continued to require some proof of resistance (and
also cited social science evidence of not just the futility but the positive harm of
resistance in certain circumstances). In technical legal terms, the court was also
admonishing the lower appellate courts to grant more respect to jury verdicts
and hence to look with more skepticism on claims of insufficient evidence.

But the Barnes standard is still only a midpoint on the continuum. For one
thing, the force requirement still speaks of a threat of injury that presumably
goes beyond the experience of unwanted sex per se. For another, in the factually
nuanced cases and often disputed narratives in nonstranger cases (like that in
Barnesitself), where the defendant has not expressly threatened a physical battery
independent of the nonconsensual sexual act, the inference of force will remain
very much a matter of interpretation. Thus, even while resistance is not formally
necessary, it is often vital as part of the evidence for a prosecutor trying to prove
force. Further, Barnes implicitly raises questions of mental state as well as act,
matters buried in the utmost-resistance standard and only indirectly raised in
Dorsey in the context of the complainant’s reasonableness in perceiving whether
resistance was feasible. Indeed, Barnes implicitly raises questions of mental
state with respect to both parties. Did the complainant reasonably perceive
the defendant’s arguably ambiguous actions as threats? And if a reasonable
perception that his action contained a threat can establish force, does that mean
that the mens rea of rape is less than full intent? That is, while of course the state
must prove the defendant’s intent to have intercourse, is it sufficient to prove
that he was merely reckless or negligent with respect to whether his actions will
be reasonably perceived as a threat? Finally, and despite the court’s admonitions,
with all these new subtleties in the definition of rape, the Barnes standard
could hardly preclude appeals based on insufficiency of evidence, nor could it
spare judges the discomfort of close scrutiny of sensitive and entangled human
interactions and speculations about governing social mores.'®

15,  Id.at292.

16.  To get a sense of the awkward delicacies appellate judges face in finely parsing the
evidence in nonstranger rape cases, see Jeannie Suk’s narration of how judges at different tiers of
a state court system contentiously analyzed the facts of a famous case in “The Look in His Eyes”:
The Story of Rusk and Rape Reform, in CRIMINAL Law Stories 171-211 (Donna Coker & Robert
Weisberg eds., 2013).
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The previous standards may have sometimes applied in the context
of a statute or doctrine that also mentioned absence of consent, but the
inevitable next step on the continuum was to focus solely on the criterion of
nonconsent, without any requirement of force, and certainly not a threat of
extrinsic assaultive force, much less resistance. And notably, while American
law generally does not formally distinguish between stranger and nonstranger
cases, legislative and judicial debates in this next historical step have mainly
focused on cases involving acquaintances. Thus many of the most controversial
adjudications have involved people who have had at least a casual social or
romantic relationship for a while, or who are new dating partners.

Exemplary is State v. Smith," which involves a spontaneous and initially
consensual social encounter. The Smith decision makes absence of consent
the very essence of the crime. But in moving the line even farther along than
did Barnes, the Smith court unavoidably encountered questions of state of
mind. Whether the complainant has indeed consented or not might seem
to be a question about an observable event, but in the court’s language,
“whether a complainant should be found to have consented depends upon
how her behavior would have been viewed by a reasonable person under the
surrounding circumstances.”'® In turn, “whether a complainant has consented
to intercourse depends upon her manifestations of such consent as reasonably
construed.”"® Thus, the court conceded that the mental state of the defendant
is not really separate from the presence or absence of the act of consent, and
that the mental state need not be “an actual awareness on the part of the
defendant that the complainant had not consented or a reckless disregard
of her nonconsenting status.”®® Even negligence with respect to whether the
complainant has manifested consent might be sufficient for rape, and so the
subjective and objective components of the crime are analytically entangled.

But rape law reformers were still not satisfied by the easing of the prosecutor’s
burden offered by the Smith standard. As the Smith court said, “[c]onsent is
not made an affirmative defense,” but its absence must be proved beyond a
reasonable doubt as an element of the crime.”! And if that question turns on
how a reasonable person would interpret the possibly ambiguous or vague
“manifestations” by the complainant, juries might err too far on the side of the
defendant, and appellate courts might yet again find insufficient evidence—

17.  State v. Smith, 554 A.2d 713 (Conn. 1989).

18.  Id.at717.
19. Id
20. Id

21, Id
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even under this standard. So the proposed solution brings us to the choice
point at which American rape law now stands: To induce a person who seeks
intercourse with another to avoid any unreasonable risk of wrongly construing
the other person’s behavior as indicating consent, the new standard requires
as the key element of the crime that the manifestation amount to affirmative
expression. In the language of the important case of In re M.T.S.,> “any act
of sexual penetration engaged in by the defendant without the affirmative
and freely-given permission of the victim to the specific act of penetration
constitutes the offense of sexual assault.”* As a result, the only “force” needed
is “any amount of force against another person in the absence of what a
reasonable person would believe to be affirmative and freely-given permission

to the act of sexual penetration.”*

Although I will discuss the implications of this new standard in more detail
below, here is the gist of the issue in the words of the M.T.S. court itself:

Persons need not, of course, expressly announce their consent
to engage in intercourse for there to be affirmative permission.
Permission to engage in an act of sexual penetration can be and
indeed often is indicated through physical actions rather than
words. Permission is demonstrated when the evidence, in whatever
form, is sufficient to demonstrate that a reasonable person would
have believed that the alleged victim had affirmatively and freely
given authorization to the act. ... Although it is possible to imagine
a set of rules in which persons must demonstrate affirmatively that
sexual contact is unwanted or not permitted, such a regime would
be inconsistent with modern principles of personal autonomy.”

The court is conceding that while “affirmative consent” purports to be
an objective event that helps us avoid the interpretive difficulties of the Smith
standard, unless we truly literally mean that only “yes” means “yes,” the problem
of interpretation never goes away. Thus, a defendant can argue that nonverbal
conduct by the complainant could be reasonably construed as affirmative
consent, and then, in turn, the plausibility of such a claim might well depend on
some empirically based understanding of the norms of sexual communication.

22, InreM.T.S., 609 A.2d 1266 (N.]J. 1992).
23.  Id. at1277.

24, Id

25.  Id



146 Reforming Criminal Justice

The application of conventional principles of mens rea to rape law has
always been vexing, and the reason should now be evident. But let us make a
key distinction. In one area of sexual assault law which is not the main subject
here, those conventional principles and doctrinal choices still apply. This is
the area of incapacity in its various forms. When the incapacity is due to age,
under the rules of statutory rape there is a straightforward question of the
required mens rea for the underage element, and we can safely say that many
if not most jurisdictions make this a strict liability element—and do so fairly
uncontroversially.** Somewhat more complicated is incapacity in the form of
mental deficiencies because of less certainty about the objective indications—
but negligence is the norm.” Still somewhat more complicated is situational
unconsciousness, where negligence is the usual standard, but the role of
intoxication (by either or both parties) has led to policy disputes.?

But when it is a matter of actual consent, not incapacity to consent, American
law has been unclear about whether or how mens rea should enter the equation.
The implication of the Smith and M.T.S. standards and possibly the Barnes and
even Dorsey standards, is that a defendant is guilty if he is reckless—or possibly
negligent—with respect to whether his actions could be reasonably construed
as threatening the relevant degree of force, or whether the complainant’s
conduct manifests consent. Some defendants have framed their arguments that
they were not reckless or negligent in these situations by claiming a “mistake
of fact” defense, which, but for a possible shift of burden of proof, amounts
to saying that they lacked the required mens rea. Where the defendant argues
that his mistake was reasonable, he is implicitly construing the required mens
rea as at least negligence. In many jurisdictions, the mistake-of-fact defense is
rejected and mens rea does not explicitly become any part of the legal dispute.
Thus in Commonwealth v. Fischer,?® where the relevant standard was whether the
defendant engaged in “forcible compulsion ... by use of physical, intellectual,
moral, emotional or psychological force, either express or implied,”* the court
construed state law as forbidding any mistake-of-fact defense. On the other
hand, even under that standard, especially because of the latter phrases, the jury
might well have considered the reasonableness of the defendant’s understanding
of his own behavior in light of the complainant’s apparent responses.

26. BINDER, supra note 8, at 280. A few states have moved toward a negligence standard. See,
e.g., People v. Hernandez, 61 Cal. 2d 529 (1964).

27.  E.g, White v. Commonwealth, 478 S.E.2d 713 (Va. Ct. App. 1996) (negligence sufficient
in case of retarded victim).

28. BINDER, supra note 8, at 279-81.

29.  Commonwealth v. Fischer, 721 A.2d 1111 (Pa. Super. Ct. 1998).

30. Id. at 1116.
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But Professor David Bryden expresses skepticism whether a focus on the
defendant’s mens rea or mistake would make any difference in jurisdictions
that retain the force-resistance rule, because juries are unlikely to believe
that a defendant, who used force on a resisting victim, honestly believed she
consented.’® Bryden suggests that litigation over mistake will be rare in any
event, because in addition to ambiguous cases of consent being screened out
before trial, few rape defendants will find it in their interest to argue mistake:
“[A] defendant who claims that the woman consented may still get the benefit
of jurors’ speculation that he made an understandable mistake and so should
not be punished. Unless he is unusually honest, or the facts are unusually clear,
he has no reason to concede that she did not consent, and therefore no reason

to assert a mistake defense.”*

II. THE CURRENT STATE OF THE LAW

One can find a number of sources surveying the current array of state law,
both statutory and judicial, defining the elements of rape. These surveys are
trying to hit a moving target, because in some states the law remains somewhat
undefined or is in active flux. They also face a great obstacle in comparing
state laws, because these laws vary so much in the number and complexity of
their forms and severity levels of rape and sexual assault. Nevertheless, a review
of well-researched and reasonably up-to-date sources™ shows a consensus
on some key general points: A majority of states still have some version of an
explicit “force” requirement.’ Some have what might be called a soft version of
affirmative consent by using the term “unwillingness” in their statutes.” Perhaps
15 could be said to be affirmative-consent states, but in several jurisdictions
the notion is implicit and tied to force (as in California under Barnes), with
some requiring express or implied acquiescence. Only three could be said to be
“pure” affirmative-consent states: Wisconsin, Vermont, and New Jersey.*®

31.  David Bryden, Redefining Rape, 3 Burt. CriM. L. Rev. 317, 341-43 (2000).

32.  Id.at414-15.

33. Deborah Tuerkheimer, Affirmative Consent, 13 Onio St. J. Crim. L. 442 (2016); John E.
Decker & Peter G. Baroni, No Still Means Yes: The Failure of the Non-Consent Reform movement
in American Rape and Sexual Assault Law, 101 J. Crim. L. & CrimiNoLOGY 1081, 1084-86 (2011).
Patricia J. Falk, Not Logic But Experience: Drawing on Lessons from the Real World in Thinking
About the Riddle of Rape by Fraud, 123 YaLt L.J. ONLINE 353, 357 (2013).

34, Tuerkheimer, supra note 33, at 447.

35.  Id.at 445-48.

36.  Id.at451.
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One recent source, the American Law Institute, helps give us an
impressionistic picture—which may be the best we can hope for in this
inquiry.” It tells us that five states define consent as “positive cooperation.”
Two states define consent in terms of “express or implied acquiescence,” which
might be viewed as a subspecies of affirmative consent. Three more states do
not have a clear definition, seeming to lean toward a positive cooperation
conception by using the term “without ... consent,” but without any statutory
definition of consent. Six states define nonconsent with language that can
be roughly paraphrased as some expression of unwillingness or resistance,
although several of these states continue to use some language of “force.”
One state defines consent as “actual words or conduct indicating freely given
agreement” but then also requires that “lack of consent was clearly expressed
by the victim’s words or conduct.” Another state penalizes sexual intercourse
when the defendant knows it is without consent, but case law suggests that the
complainant must communicate unwillingness.

Adding to that uncertainty is that even in the so-called “pure” affirmative-
consent states, the interpretive case law has so far told us very little. Professor
Deborah Tuerkheimer has shown that in those states, the facts in the appellate
cases upholding rape convictions under the affirmative-consent standard show
enough indications of force or manifest nonconsent that they could readily
come out the same way under the earlier standards.”® As she finds, the cases
tend to fall into fact patterns where the complainant was asleep or intoxicated,
or exhibited fear. In the first two, the facts of the cases clearly establish liability
without affirmative consent being an issue. Only the third contains cases
where the complainant is passive, such that an argument could be made that
the missing element was affirmative consent, but those cases tend to involve
such otherwise decisive factors as past physical abuse, incest, or “surprise
attack.”” And perhaps most notably, virtually none of the cases turns on a
plausible argument of miscommunication between the parties, where plausible
interpretations could be found on either side.*

Because state laws vary so much, especially where their divergent vocabularies
and gradations make comparisons difficult, and because state courts often fail
to resolve statutory ambiguities, generalizing about the average or modal point
on the historical continuum is difficult. But one might venture that the heart

37.  MobkL PeNAL CoDE: SEXUAL AssAuLT AND ReLATED OFrENsEs (Preliminary Draft No. 5, Sept.
8,2015) [hereinafter Preliminary Draft No. 5].

38. Tuerkheimer, supra note 33, at 451-57.

39.  Id. at459.

40.  Id. at 468.
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of American law now is something like the Smith consent standard, a standard
that stops short of affirmative consent. This standard arguably holds sway even
in many states that officially still have “force” language on the books but have
allowed judges to finesse their way around it. And as I suggest later, this is the
point where American rape law likely will be—and probably should be—for
some time.

An alternative, or complement, to a survey of current law is an analytic
map of the possible combinations of act and mens rea available to the states in
defining rape law. Useful here is a chart by David Bryden:*!

Mens Rea Act

1. Intentional Penetration, plus

2. At Least Recklessly 1. Force and nonconsent

3. At Least Grossly Negligent 2. Nonconsent (Subjective)

4. At Least Negligent 3. Nonconsent Manifested by Either
Verbal or Physical Resistance

5. Strict Liability 4. Lack of Affirmative Expression of
Consent

As Bryden observes:

By combining one of the mental states from the left column with one
of the acts from the right column, we can create a definition of rape
to suit nearly anyone. Of all the possible combinations of a mens
rea and an act, the most advantageous to the prosecution would
be strict liability combined with subjective nonconsent. The most
favorable to the defense would be intent (to have nonconsensual
intercourse) combined with force and nonconsent.*?

We can add to Bryden’s taxonomy a fifth act standard, penetration plus force,
employed by Model Penal Code (MPC), to which I now turn.

III. THE MODEL PENAL CODE AS IT HAS BEEN

Overall, the MPC, in both its “General Part” (dealing with such broad
concepts as mens rea, complicity, and attempt) and in its specific statutes for
specific crimes, has won considerable favor over the decades and has broadly
influenced the codes of many states. It has also remained very stable, except
for some proposed changes in its sentencing provisions,” with little public
attention to, or calls for, amendments. Then we get to the paradox of its rape

41. Bryden, supra note 31, at 422-23.

42, Id. at423.

43.  In the first major change in the original MPC, the ALI has now approved MoDEL
PeNaL CoDE: SENTENCING (Proposed Final Draft, approved May 24, 2017), which calls for such
innovations as sentencing guidelines and sentencing commissions.
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provisions: While some states have incorporated or imitated those provisions,
the provisions have also been criticized as embarrassing cultural anachronisms.
Yet now those very rape provisions are undergoing a process of revision that
has brought unprecedented public attention to the American Law Institute
(ALI) mission of model law writing. So on the subject of rape law, the MPC is
trying to leap 50-plus years forward over the many incremental changes that
evolved in the states.

Below is a key part of the “current” MPC law, excluding provisions dealing
with incapacity:

Section 213.1. Rape and Related Offenses

(1) Rape. A male who has sexual intercourse with a female not his
wife is guilty of rape if:

(a) he compels her to submit by force or by threat of imminent
death, serious bodily injury, extreme pain or kidnapping, to be
inflicted on anyone; ...

Rape is a felony of the second degree unless (i) in the course thereof
the actor inflicts serious bodily injury upon anyone, or (ii) the
victim was not a voluntary social companion of the actor upon
the occasion of the crime and had not previously permitted sexual
liberties, in which cases the offense is a felony of the first degree.

(2) Gross Sexual Imposition. A male who has sexual intercourse
with a female not his wife commits a felony of the third degree if:

(a) he compels her to submit by any threat that would prevent
resistance by a woman of ordinary resolution; ....*

A number of features stand out. First, the MPC provides for three different
felony levels of rape, and a lesser included offense of “gross imposition.” In
that sense, the MPC somewhat fairly reflects the state of the law today. Many
jurisdictions have at least two levels of rape, with different combinations of
elements. In one sense it is obvious that any prosecutor can call on lesser
offenses below the highest rape charges and use them as a risk-averse offering
to a possibly lenient jury or to a defendant considering a guilty plea.* Putting

44.  MobkL PenaL Copk § 213.1 (Proposed Official Draft 1962).

45.  According to Professor Deborah Denno, the MPC drafters believed that severe
punishments in cases not involving strangers or severe bodily harm had two perverse effects: a
perception that these penalties were too severe led to underenforcement and false acquittals; and
severe punishments exacerbated the problem of racially motivated prosecutions of black men
accused of raping white women. Deborah Denno, Why the Model Penal Code’s Sexual Offense
Provisions Should Be Pulled and Replaced, 1 Onio St. J. Crim. L. 207, 208 (2003).
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aside the complex menu of statutory crimes in the case of predation on
children (i.e., “contributing to the delinquency of a minor”), there is always
some form of non-sexual generic assault available. But the MPC offers a lower
felony charge similar to what some states do, and what many progressive
commentators recommend: a lesser, compromise sexual offense which, to put
it simply, could be viewed as further along our historical continuum than the
higher offense. Thus a state can have a force requirement for the higher crime
and a nonconsent standard for the lower.

The MPC does something like this, but notice its language. It uses the term
“by force,” but it has no term for nonconsent, and while never defining “force,”
it distinguishes force from “threat of imminent death, serious bodily injury,
extreme pain or kidnapping.” For the “gross sexual imposition” crime, it speaks
of compelling the woman to submit to intercourse “by any threat that would
prevent resistance by a woman of ordinary resolution.” It might thereby imply
that “force” under section (1)(a) means threat of physical harm to distinguish
it from compulsion to submit under section (2)(a). In her article calling for
revision of the MPC rule, Professor Deborah Denno suggests we give the 1962
drafters at least partial credit for enlightenment.*® The absence of a term for
consent was part of its effort to avoid the “put the victim on trial” effect that
results from focusing on the complainant’s state of mind or actions.*” Objective
act elements were to do the work. But still, the 1962 law is widely derided now
for an overly defendant-friendly rule even for the lower offense, and also for its
choice to distinguish the two highest felony levels on the basis of whether the
complainant is a “voluntary social companion.” That partial diminution of the
suffering of nonstrangers now looks terribly ill-informed. But in some ways the
MPC was being realistic, given that many decades later the nonstranger cases
are the hardest for prosecutors to win. Moreover many reformers call for a lesser
offense of sex without consent which, while not formally designated as applying
to nonstrangers, is clearly designed to enable convictions in those cases.*®

But the drafters’ failure to address the matter of nonconsent in acquaintance
rapes is reflected in their inadvertently telling assertion that rape law must
draw “a line between forcible rape on the one hand and reluctant submission

46.  Id. at 207-08 (also noting that the post-1962 Commentaries on art. 213 recognized and
called for reform in some of the contestable 1962 provisions).

47.  STEPHEN SCHULHOFER, UNWANTED SEX 20-24 (rev. ed. 2000).

48.  See the proposal by Professor Donald Dripps for an intermediate standard of “sexual
expropriation.” Donald A. Dripps, Beyond Rape: An Essay on the Difference Between the Presence
of Force and the Absence of Consent, 92 CoLuM. L. Rev. 1780 (1992).
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on the other”* These substantive provisions, along with outdated evidentiary
rules like the prompt complaint and corroboration rules, as well as its gender-
specificity and marital immunity rule, no longer reflect the state of American
rape law. But as Professor Denno argues, the 1962 law is still widely cited and
remains important—hence the new move to revise it, to which we turn below.*
But first we must look at another major new vector in the American debate
about rape law: the college disciplinary system.

IV.THE COLLEGE CONTEXT

The move toward an affirmative-consent standard has been happening
along a front parallel to the criminal law—our institutions of higher education.
A huge number of universities have now adopted some version of affirmative
consent as part of their internal disciplinary standards.” It is very hard to
generalize among universities, because the standards are so much in flux and
because they are difficult to compare to each other—even more so than the
state criminal laws discussed above.”> Some have a single category called sexual
assault. Others have distinct enumerations of forms of sexual misconduct
with different names, different act (and mental state) elements, and different
penalties. Further, whereas in criminal law we can hold constant the procedural
side of things—i.e., the due process and related rights of criminal defendant are
roughly uniform regardless of the state’s penal code definitions—universities
vary widely in terms of who the adjudicator is (administrator, faculty panel, or
student jury), who the “prosecutor” is, what the rules of evidence and discovery
are, whether professional counsel play a role, and so on. But, as discussed
below, a fair generalization is that universities have moved in the direction of
an affirmative-consent standard.

But while we may think of these university disciplinary systems as “private
law” (even when it is a public university) designed independently of state
criminal law, governmental law directly interacts with college disciplinary
systems in at least three ways.

49.  MobkL PenaL Cobkt § 213.1 commentary at 279-80 (Official Draft and Revised Comments
1980).

50. See Denno, supra 43.

51.  Tuerkheimer, supra note 33, at 442 (number is as high as 1400).

52. See HeaTHER M. KaRJANE, BONNIE S. FisHER & Francis T. CULLEN, NAT’L INST. OF JusTicg, U.S.
DEP’T OF JUSTICE, SEXUAL ASSAULT ON Campus: WHAT COLLEGES AND UNIVERSITIES ARE DOING ABOUT IT
3,6, 11 (2005), http://perma.cc/H7EE-9CZN.
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First, since college campuses tend to be the most visible arena in the public
media for the controversies about defining and punishing sexual assault,
especially for nonstranger or “date rape” cases, the intellectual and public energy
operating in that arena greatly influences discussion of governmental law.

Second, and more concretely, there is a movement in the state legislatures
to impose the affirmative-consent standard on both public and private colleges
and universities as a condition of state funding.”® California now requires
institutions receiving state funding (effectively all of them) to forbid any sexual
activity on campus without affirmative consent as defined in the California
Education Code:

affirmative, conscious, and voluntary agreement to engage in
sexual activity. It is the responsibility of each person involved in
the sexual activity to ensure that he or she has the affirmative
consent of the other or others to engage in the sexual activity. Lack
of protest or resistance does not mean consent, nor does silence
mean consent. Affirmative consent must be ongoing throughout
a sexual activity and can be revoked at any time. The existence
of a dating relationship between the persons involved, or the fact
of past sexual relations between them, should never by itself be
assumed to be an indicator of consent.*

This law is entirely separate from the state’s criminal law, and it doesn’t even tell
the university how to define sexual assault or how much to punish it.

The third mode of government-college interaction is a still more pervasive
federal intervention that has energized and polarized public debate about
affirmative consent: the U.S. Department of Education’s effort to control
colleges” internal university disciplinary rules and processes. This has been
a very remarkable phenomenon, with complex roots. The statutory basis
for this incursion is Title IX,” a law originally motivated by a concern with
sexual discrimination in colleges, and one area in particular—funding for
college athletics. But the wide-ranging notion of discrimination has come to
embrace sexual harassment and ultimately sexual assault. The Department of
Education now issues a variety of messages—some through formal regulations,
some through exhortations, some through passive-aggressive “guidance”

53. Tuerkheimer, supra note 33, at 442-43.
54.  CaL. Epuc. Copk §67386(a)(1); see also N.Y. Epuc. Law § 6441.
55.  Title IX of the Education Amendments of 1972, 20 U.S.C. §§ 1681-99.
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documents®*—that colleges must take greater steps to ensure student safety, and
that of female students in particular, by strengthening their rules against sexual
assault. Ironically, while an original goal or effect of this new administrative
effort was to hold the colleges themselves accountable and thus to allow injured
students” actions against the college, a later effect has been that the colleges
respond to Title IX with arguably harsh quasi-criminal law systems to punish
students. In turn, where the system is criticized by accused students for lack of
due process, the aggrieved accused students sometimes sue the college and the
federal government for complicity in this deprivation.

Professors Jeannie Suk and Jacob Gerson have narrated this incursion
in scathing terms.” As they portray it, the complicated world of romance,
dating, and sexuality of 20-year-olds has become the subject of the federal
administrative state and its rather abstracted principles of technocratic and
procedural rationality.”® Unbounded by any penal code or by the constitutional
constraints on actual criminal adjudication, the government has been forcing
colleges to prosecute a variety of forms of behavior not otherwise illegal
under any criminal law or even any independent civil regulation.”” It has
also complicated or confounded the adjudication of sexual offenses with
public health discourse about “risk.” The goal of the public health may be
to bring “nonjudgmental” remedies to the harms students suffer, but, as Suk
and Gerson show, this approach has some worrisome consequences. First,
while the government tries to finesse the ascription of blame by purporting
to treat both parties to a sexual encounter as being “at risk,” it has produced
demographic data on “risk” that ends up reinforcing prejudicial stereotypes
about certain minority-group males as the likeliest perpetrators of harm.*
Second, the government’s “encouragement” of better sexual health education
ends up with colleges virtually writing scripts for sexual communication
among students, with declarations that consent should not just be affirmative

56.  The most famous of these is the so-called “Dear Colleague Letter.” Office for Civil Rights,
Dear Colleague Letter from Assistant Secretary for Civil Rights Russlynn Ali, U.S. Dep’t oF Ebuc.
(Apr. 4, 2011), http://www2.ed.gov/about/offices/list/ocr/letters/colleague-201104.pdf [http://
perma.cc/DB7V-5UBD]. Opining on how colleges might better define and fight sexual violence,
the letter offered interpretations of Title IX by the Education Department’s Office for Civil
Rights, including that colleges use the preponderance of the evidence standard in adjudications,
but the letter was evasive on its source of authority.

57. Jacob Gersen & Jeannie Suk, The Sex Bureaucracy, 104 CaL. L. Rev. 881 (2016).

58.  Id.at 885.

59.  Id. at 892. Under the Clery Act, 20 U.S.C. § 1092(f), which requires crime reports from
colleges, the government has a much broader set of definitions of offenses than would obtain in
the relevant state penal code or in the college’s own rules.

60. Suk & Gerson, supra note 57, at 912-16.
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but even “enthusiastic” and going into bizarre detail about what qualifies as
“good” sexual activity.®!

While these messages come to students in a variety of ways short of express
prohibitory rules, Suk and Gerson argue that the effect is to induce among
students the sense that these new norms do indeed represent the “rules.”
Further, the actual sanctioning effect of Title IX’s messages in terms of formal
constraints on the colleges remains unclear, because colleges, terrified of the loss
of federal money, respond to the nonbinding messages from the government
with agreements to significantly change their disciplinary definitions and
processes in implicit or negotiated settlements that dodge the actual legal
issues. As a result, the college has become the laboratory where we are testing
the various hypotheses about how a full-fledged affirmative-consent doctrine
would operate in state criminal law—with outcomes that are at least very
confusing or at worst very distressing.

While these governmental actions and legal and campus advocacy have
fueled the push toward an affirmative-consent standard, there has also been
robust scholarly commentary on the wisdom of that standard—and it has
inclined toward the skeptical. From the perspective of political philosophy,
Professor Aya Gruber has suggested that the legal uncertainty and controversy
over the standard is inescapable because the very concept of “consent” is
fundamentally contestable:

[T]here are a variety of views about what constitutes a consensual
mental state, ranging from enthusiastic to grudging, from
hedonistic to instrumental, from sober to quite inebriated. Others
argue that focusing on internal willingness puts victims on trial;
thus, sexual consent should be about what the parties say and do.
Even here, there is considerable variability on what constitutes
performative consent. Some hold that engaging in sexual activity
without protest, or with weak protest, communicates consent.
Others insist that consent be “affirmatively” or “positively”
expressed. To complicate matters, affirmative consent, depending
on who you ask, runs the gamut from nonverbal foreplay to “an
enthusiastic yes.”®

Gruber offers a striking insight into an implicit but highly troublesome
analogy between consent and contract. The notion of consent, she observes,
evokes the liberal principles that animate the law of contract, and at a high level

61. Id. at 924-31.
62.  Aya Gruber, Consent Confusion, 38 CARDOZO L. Rev. 415,417 (2016).
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of generality the contractual vision of freely undertaken and well-informed
assent might seem temptingly suitable as a standard to guide the law governing
sexual relations. But under scrutiny, that conception is an odd fit for the crime
of rape and related offenses:

The contractual framework isboth over- and under-inclusive. It could
dictate that sexual agreement procured through deception, tainted
by intoxication, or failing to meet formalities is invalid, leading to
overbroad laws. At the same time, contract principles might permit
defendants to procure sexual consent through capitalizing on fear,
insecurity, or lack of bargaining power, so long as such behavior does
not amount to the duress that vitiates a contract.”®

For such reasons, Gruber concludes, the meaning of consent in sexual
relations is necessarily distinct from that in contractual relations. While feminist
reformers promoted a shift to the consent standard in their effort to broaden
liability, many of those reformers were then disappointed when decisionmakers
botched this standard and thus failed to proscribe unwanted sex. “Activists
urged affirmative consent standards to compel legal actors to arrive at the
‘right’ conclusion about what constitutes rape,” all the while glossing over “the
various presumptions and normative commitments underlying reformers’
ideas about what is the right conclusion.”**

On another academic front, social scientists have used highly sophisticated
survey instruments to examine how young people communicate about sex. A
clear consensus emerges from this research, but alas it is not one that offers any
very clear guidance to lawmakers. Communication between potential sexual
partners occurs mainly through physical language, not verbal,” or through
very subtle and indirect negotiation on to which legal standards of affirmative
or manifest consent do not readily map.®® Survey instruments reveal that
these communications do not fall into sufficiently regular patterns, much less
“scripts,” to allow for a later third party to judge whether a claim of consent

63. Id

64.  Id. at419.

65.  Terry P. Humphreys & Melanie M. Brousseau, The Sexual Consent Scale—Revised:
Development, Reliability, and Preliminary Validity, 47 J. Sex Res. 420, 421 (2010).

66.  Variousstudiesinclude: LuciaF.O’Sullivan & E.Sandra Byers, College Students’ Incorporation
of Initiator and Restrictor Roles in Sexual Dating Interactions, 29 J. SEx Res. 435 (1992); Michael
W. Wiederman, The Gendered Nature of Sexual Scripts, 13 Fam. J. 496 (2005); Annika M. Johnson
& Stephanie M. Hoover, The Potential of Sexual Consent Interventions on College Campuses:
A Literature Review on the Barriers to Establishing Affirmative Sexual Consent, 4 PURE INSIGHTS
(2015), http://digitalcommons.wou.edu/cgi/viewcontent.cgitarticle=1050&context=pure.
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meets some general legal standard.®” And notably, the research reveals that on the
whole students do not give specific permission for individual sequential sexual
actions, so that much of the behavior proceeds without specific permission to
continue. This unstated permission probably comes from the permission to
begin the encounter in the first place, predicated on the interactive conduct
that precedes the beginning of the sexual encounter, and it reflects a mind-set
that assumes yes unless a no is heard. As researcher David Hall concludes, this
finding is consistent with the assumption that a wanted sexual activity, once
begun, is a consensual process unless a no is spoken or indicated.®® He does
observe that for the more intimate activities, such as oral sex and intercourse,
both vaginal and anal, verbal permission occurs more often than it does for
other activities, but much of this activity goes on with nonverbal or no specific
permission.”” A more cautious conclusion comes from Professors Annika
Johnson and Stephanie Hoover, who acknowledge the rough consensus above
but argue that the research is far too thin and premature to generate clear
conclusions.” If so, and if some burden must be placed on the proponents of
affirmative consent, then perhaps a shift to an affirmative-consent standard
should be put on hold.

V.THE DRAMA AT THE AMERICAN LAW INSTITUTE

A. THE MOVE TO A NEW CONTEXTUAL CONSENT STANDARD

To return to the MPC, in recent years, the ALI has tackled the job of updating
the anachronistic provisions of MPC article 213 with a new focus on consent
as the basis of rape and sexual assault. But that effort has become a roiling
controversy among this elite group of lawyers. Over the last four years, the
redrafting effort, headed by Professors Stephen Schulhofer and Erin Murphy,
has redefined the elements of sexual-assault crimes and added a new doctrine
of consent, and has taken those new features through many iterations, each an
effort to overcome objections to the last.

While the proposed new article 213 has many moving parts not relevant
here, in structural terms the key change is to eliminate the “gross imposition”
section from the 1962 version and to replace it with a felony called “Sexual

67.  David S. Hall, Consent for Sexual Behavior in a College Student Population, 1 ELECTRONIC J.
Hum. SexuaLITY (Aug. 10, 1998), http://www.ejhs.org/volumel/consentl.htm.

68. Id.

69. Id.

70. Johnson & Hoover, supra note 66.
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Penetration Without Consent.””! Putting aside any possible disagreement about
limiting this crime to acts of penetration,” the innovation here is a felony
rape charge without any reference to force. The felony is of a lower grade than
the forcible rape felonies detailed in a previous section.”” Moreover, the new
provision is linked to a new definition of “consent”*—and from this derives
the lawyerly drama.

Early on, unsurprisingly, there was a strong push to build affirmative consent
into the definition section. The proffered rationale was that “sexual injury
occurs not only through physical domination but also through the failure to
respect personal autonomy, the individual’s right to control the boundaries
of his or her sexual experience.”” But the affirmative consent standard was
also designed to account for the “practical dynamics of sexual aggression,”
specifically “the dangers of permitting a sexually assertive party to assume
willingness until the other person clearly protests.””®

In a series of subsequent ALI discussions, however, the proposals to add
and define a component of consent shifted from an explicit requirement of
affirmative consent to others that use different phrasings and may or may not
have similar legal effect. The proposals also shifted among versions varying in
terms of whether the affirmative standard applies to non-penetration as well as
penetration offenses and also between felony and misdemeanor status. Clearly
the movement toward affirmative consent had gotten stuck. The following is a
slice of this legal history-in-the-making.

At one point in the debates, a proposed definition required that consent be

“positive, freely given,””” and then the drafters dropped that term in favor of

71. MobEtL PENAL CODE: SEXUAL AssAULT AND RELATED OFrENSES § 213.2 (Tentative Draft No. 2,
Apr. 15,2016) [hereinafter Tentative Draft No. 2].

72.  See infra note 87 and accompanying text (discussing criticisms of the definition of
“penetration” and noting that the most recent draft provision has renamed the relevant offense
“Sexual Penetration or Oral Sex Without Consent”).

73. Tentative Draft No. 2, supra note 71, § 213.1.

74, 1d.§213.03).

75. Preliminary Draft No. 5, supra note 37, at 61.

76. Id.

77.  Preliminary Draft No. 5, supra note 37, § 213.0(3)(a).
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a simple “agreement” and eventually just “willingness.””® It is telling that the
bland, if redundant, sentiment in the original phrase could nonetheless become
controversial. But, of course, lawyers—even lawyers in broad concurrence on
the key principles at issue—are all too expert at uncovering problems at the
molecular level of language. Some thought “positive, freely given” was too
vague, and some thought it too prescriptive. Others thought that the phrase
was simply a gloss on the notion of “agreement,” while still others thought
that the very notion of “agreement” in the context of consent to sex raised
difficulties. Reflecting the contract analogy raised by Professor Gruber,” some
members wrote:

If the social ill we seek to prevent is sex with an unwilling person,
we need to recognize that “agreement” is not synonymous
with “willing” An “agreement” is something different and is
generally recognized as a subset describing a particular form of
“willingness.” Unlike the usual understanding of “willingness,”
the term “agreement” is generally understood more restrictively
and carries with it the baggage of its meaning throughout the law
of contracts where “agreement” typically includes such further
requirements as consideration and intent to be bound, all of which
are inappropriate for intimate relations outside of prostitution.*

At another point, a proposed version of “Sexual Penetration Without
Consent” provided that an actor was guilty of a misdemeanor if he “knowingly
or recklessly engages in an act of sexual penetration with a person who at the
time of such act has not given consent to such act”® As then recounted by
critics during the debate, the provision was heavily rewritten on three occasions,
resulting in a proposal making it a fourth-degree felony if an actor “engages in
an act of sexual penetration and knows, or consciously disregards a substantial
risk, that the other person has not given consent to that act.”® A few days after

78.  See Memorandum of Undersigned ALI Members and Advisers, to ALI Director, Deputy
Director, Project Reporters, Council and Members, about Council Draft No. 3 Revisions to
Sexual Assault Provisions of the Model Penal Code, at 2-4 (Jan. 19, 2016) [hereinafter Jan. 19,
2016 Memo]; Memorandum from Undersigned ALl Members and Advisers, to ALI Director,
Deputy Director, Project Reporters, Council and Members, about Preliminary Draft No. 6
Revisions to Sexual Assault Provisions of Model Penal Code, at 3 (Apr. 4, 2016) [hereafter Apr.
4,2016 Memo]. The critics’ memoranda discussed in this section are available at http://www.
prosecutorintegrity.org/sa/ali/.

79. See Gruber, supra note 62.

80. Jan. 19, 2016 Memo, supra note 78, at 2.

81. MobEtL PENAL CODE: SEXUAL ASSAULT AND RELATED OFrENSES § 213.2 (Discussion Draft No. 2,
Apr. 28, 2015).

82. Tentative Draft No. 2, supra note 71, § 213.2.
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debating this version, the provision was rewritten yet again, so that an actor
would be guilty of a fourth-degree felony if he “engages in an act of sexual
penetration without the consent of the other person, and the actor knows that,
or is reckless with respect to whether, the act was without consent.”

Thus, after five rewritings, and after the drafters acknowledged some
members’ worry over overcriminalization, the crime of “Sexual Penetration
Without Consent” returned close to its original version, but with one notable
change: conduct that had been deemed a misdemeanor was re-graded as a
felony. As Professor Kevin Cole wryly observed, “ALI critics of the sexual assault
proposal could not be faulted for feeling as if they are in a game of Whack-a-
Mole.”®* In addition, there was debate over the requirement for consent to each
“specific act” of sexual penetration or contact, leading to the possibility of
hyper-parsed judicial or jury inquiry into the timing and frequency of consent
in the nuances of a sexual encounter. For some critics, “[t]he microscopic
analysis of each ‘specific act’ invites troubling comparison to video replay of a
contested call at a sporting event. If the Accused stepped ‘out of bounds’ in any
individual freeze frame image from the video replay, the Accused is a felon, not

merely a participant in a sporting play whistled to a halt.”®

By the end of 2016, the ALI had rejected any explicit reference to affirmative
consent but approved the following definition of consent:

<« » b : . .
(a) “Consent” ... means a person’s willingness to engage in a
specific act of sexual penetration or sexual contact.

(b) Consent may be express or it may be inferred from behavior—
both action and inaction—in the context of all the circumstances.

(c) Neither verbal nor physical resistance is required to establish
that consent is lacking, but their absence may be considered, in
the context of all the circumstances, in determining whether there
was consent.

83.  This “friendly amendment” is quoted in Memorandum from Undersigned ALI Members
and Advisers, to ALI Director, Deputy Director, Project Reporters, Council and Members, about
Tentative Draft No. 2 Revisions to Sexual Assault Provisions of Model Penal Code, at 2-3 (May
12,2016) [hereinafter May 12,2016 Memo].

84.  Kevin Cole, Like Snow to the Eskimos and Trump to the Republican Party: The ALI’s
Many Words for and Shifting Pronouncements About “Affirmative Consent,” at 5 (Mar. 23,
2016), http://papers.ssrn.com/sol3/papers.cfm?abstract_id=2753718 [https://perma.cc/4WCM-
K3BA].

85.  Tentative Draft No. 2, supranote 71, § 213.0(3)(a).

86. May 12,2016 Memo, supra note 83, at 3.
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(e) Consent may be revoked or withdrawn any time before or
during the act of sexual penetration or sexual contact. A clear
verbal refusal—such as “No,” “Stop,” or “Don’t”—establishes
the lack of consent or the revocation or withdrawal of previous
consent. Lack of consent or revocation or withdrawal of consent
may be overridden by subsequent consent.*

This definition, often referred to as “contextual consent,” is important for
several reasons. For one thing, it seems to represent a fairly stable equilibrium
or consensus among members of the ALI, even though it obviously has
dissenters, and even though the drafters’ seemingly endless efforts are not over
yet. For another, it seems to avoid the aspects of affirmative consent that have
so troubled critics of that standard and that seemed most incongruent with
the empirical research about sexual communication**—although the rough
compromise of making it a felony, not a misdemeanor, and having it sit below
a higher force-based felony may prove contestable. Of course, the MPC is just a
“model” law; states that admire this model can adapt it however they wish into
their own structures. But the compromise might satisfy those who are troubled
enough even by a consent (not affirmative consent) standard that they want
“forceful rape” to be punished more, as well as those who would think it would
be an insulting dilution of the harm of sexual assault to make it a misdemeanor.

As for how it will operate, the detail of its language will be an issue. The
language is useful as a description of the way many people, including judges,
would identify the key features of a nonconsensual encounter. Some may
think it too verbose to give to a jury. Others may prefer just simple language
of “nonconsent” or “without consent’ in a statute, and then leave it to judges
to fashion case-specific jury instructions by borrowing some of the MPC’s
language. Either way, prosecutors will have to make judgments about when
a case meets these criteria; juries will unavoidably face close decisions on the
facts but may not be any worse off, and may well be better off, by not hearing
the term “affirmative” from the judge; and appellate judges may trust that juries
are well enough guided by this standard that they can treat insufficient clams
with as much skepticism as they do in criminal law generally.

B. BUT THE DRAMA GOES ON

Meanwhile, even as we consider the uncertainties about how a new MPC
standard will operate, the debates continue to simmer within the ALL In

87.  Updated “Consent” Definition, Am. L. Inst. (Dec. 21, 2016), https://www.ali.org/news/
articles/updated-consent-definition/ (emphasis added)
88.  Seesupranotes 65-70 and accompanying text.
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retrospect, dissatisfaction with each draft, conveyed in strong and sometimes
scathing memoranda, seems to have led to tweaks that then provoke criticism
for being insufficient or for worsening things.

One contested issue is technically separate from consent, but unavoidably
intertwined with it: The new contextual consent standard governs the act of
“penetration,” but a long list of critics had complained that one proposed
definition was not really limited to penetration at all, because the term had
been defined to include “direct contact between the mouth or tongue of one
person and the anus, penis, or vulva of another person.”® Members have also
lamented that, instead of grading conduct by severity, the ALI’s approach
allows for treating the least severe conduct as harshly as the most severe.”
Recognizing this concern but responding in a rather feckless way, the most
recent draft reminds us that a provision in the MPC’s General Part tells courts
to dismiss prosecutions where “it cannot reasonably be regarded as envisaged
by the legislature in forbidding the offense.”®! Critics view this as an insufficient
protection against overbreadth, especially because numerous states have not
even adopted this type of savings clause.”

89. Tentative Draft No. 2, supra note 71, § 213.0(7)(b); see, e.g., May 12, 2016 Memo, supra
note 83, at 4; Memorandum from Undersigned ALI Members and Advisers, to ALI Director,
Deputy Director, Project Reporters, Council and Members, about Tentative Draft No. 3
Revisions to Sexual Assault Provisions of Model Penal Code, at 1 (May 18, 2017) [hereafter May
18,2017 Memo]. It should be noted that the most recent draft sought to resolve this problem by
creating a separate definition of “oral sex” for non-penetrative contact. See MobEL PENAL CODE:
SEXUAL ASSAULT AND RELATED OFrFENSES § 213.0(2) (Tentative Draft No. 3, Apr. 6, 2017) [hereinafter
Tentative Draft No. 3]. In turn, this draft has renamed (and renumbered) the substantive crime
as “Sexual Penetration or Oral Sex Without Consent.” Id. § 213.4.

90. See, e.g., May 18,2017 Memo, supra note 89, at 2; May 12, 2016 Memo, supra note 83, at 4-5.
91. Tentative Draft No. 3, supra note 89, § 213.0 comment at 4-5 & n.8 (discussing and
quoting MopeL PENAL CoDE § 2.12(3)).

92.  May 18,2017 Memo, supra note 89, at 2-3. This memo also argues that Tentative Draft No.
3 has botched the issue of mens rea, either by confusion or conscious overbreadth. In particular,
consider the new section on forcible rape, which states in relevant part:

An actor is guilty of Forcible Rape if he or she causes another person to engage in

an act of sexual penetration or oral sex by knowingly or recklessly:

(a) using physical force or restraint, or making an express or implied threat of

bodily injury or physical force or restraint; or he compels her to submit by force or

by threat of imminent death, serious bodily injury, extreme pain or kidnapping,

to be inflicted on anyone; ...

(b) making an express or implied threat to inflict bodily injury on someone else.
Tentative Draft No. 3, supra note 89, § 213.1(1) (emphasis added). The placement of the mens
rea terms (i.e., “knowingly or recklessly”) makes a charge possible where the defendant was
knowing or reckless with respect the use of force or restraint but not respect to whether that act
caused the act of sexual penetration. The memo urges consideration of moving the mens rea
adverbs to precede “causes.” May 18,2017 Memo, supra note 89, at 4-5.
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Finally, the critics have complained that the ALI has diverged from its
very own tradition of law reform. They characterize that tradition as one of
building upon and, to a reasonable extent, incorporating established law in
proposing reforms, and they argue that one of the conventional formulations
for the nonconsent principle, the “against the will” standard, could well be the
basis for a modified standard in the MPC. But critics allege that the drafters
have essentially rebranded “affirmative consent” by bringing in the phrase
“communicates willingness.”

If the standard is “communicates willingness,” the starting
presumption is that sex is a crime. The prosecutor need only say,
“Ladies and Gentlemen of the Jury, under the State’s definition, it
does not matter whether the complainant actually was willing. It is
undisputed that the sex act occurred and there is no evidence in the
record that the complainant communicated willingness. There is no
consent if the complainant has not communicated willingness. You
must convict if you find that the defendant recklessly disregarded
that absence of consent.””

The critics lament that this language might effect a de facto shift of the legal
burden to the defendant—at least as to the burden of producing evidence, if
not the burden of persuading the jury.

To the critics, the ALI has gratuitously taken a clean-sweep approach,
contrary to the explicit statements in the ALI’s own guidebook, which claims
that its projects “built upon, rationalized, and synthesized previous legislation”
and “sought to clarify established and widely accepted” policy.” By contrast, say
the critics, the ALI is effectively proposing “novel social legislation” through its
sexual assault provisions, which create “an operative phrase that is not known
to exist in any state” while failing “even to acknowledge the existence of the
most widely used standard in the States.”*

93.  Apr.4,2016 Memo, supra note 78, at 3-4 (emphasis in original).

94.  AMm. L. INsT., CAPTURING THE VOICE OF THE AMERICAN Law INSTITUTE: A HANDBOOK FOR ALI
REPORTERS AND THOSE WHO REVIEW THEIR WORK 11 (rev. ed. 2015), https://www.ali.org/media/
filer_public/08/2/08f2f7¢7-29¢7-4de1-8c02-d66f5b05a6bb/ali-style-manual.pdf.

95.  Apr. 4, 2016 Memo, supra note 78, at 4-5. This memo also objected to the deletion of
language stating that the “lack of physical or verbal resistance may be considered” in determining
whether someone has given consent. “Possibly a good defense attorney will argue past the
[resulting] unbalanced definition,” the memo noted, but it raises “doubt about whether lack of
resistance will be evaluated within the totality of the circumstances.” Id. at 5.
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In all, the definition of consent has moved toward greater
imbalance. Each elaboration within the definition describes
circumstances that negate or revoke consent (“verbal or physical
resistance,” “circumstances preventing or constraining resistance,”
“behavior communicating unwillingness,” “a verbal expression
of unwillingness,” “force, fear, restraint, threat, coercion, or
exploitation”), while nothing supports consent or explains under

what circumstances a person is safe from criminal accusation.”

As thus depicted by the critics, the latest ALI proposal is a well-meaning
but muddled and ambivalent—and even ambiguous—effort to respect the
sentiment behind the affirmative consent concept, while finessing it as an
explicit rule for American law.

CONCLUSION

The difficulty of achieving conciseness on these fundamental questions, even
among elite lawyers who probably agree on general principles of progressive
reform, is remarkable—but informative. The discomfort and disagreement
that ALI members have been enduring may be worth the cost and might now be
optimistically viewed as a robust and productive debate. A cautious speculation
would be that American criminal rape law is likely to settle in around a consent
standard without the complications of the “affirmative” term. The affirmative
consent rule will continue to operate widely in the disciplinary regimes on
college campuses, and lessons from that arena may inform our criminal
system. But the realms will likely remain separate, and wisely so. While colleges
have considerable power over students and expulsion can be life-jarring, the
state’s power to criminally punish remains distinctively awesome. Meanwhile,
the ALD’s current proposal for a “contextual consent” standard is a sincere but
flawed way of accommodating the differing sides in the affirmative-consent
debate. Its model language is unlikely to win great consensus among the states.
On the other hand, that language may prove useful as a menu of terms that
wise trial judges can incorporate into their jury instructions as the fact patterns
of particular cases might call for. If so, renewed efforts at a reformed consensus
standard might well draw on observations of these instructional practices. For
now, the nonconsent standard has proved successful enough in curing some of
the ills of the “force” standard and has worked well enough in many states as to
be the best candidate for a consensus statutory rule. And while the nonconsent
standard stops short of the stage of the continuum that many would prefer,
from a century-old perspective it represents considerable moral progress.

96.  Id.at5.
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RECOMMENDATIONS

While legislative experimentation and variation among the states in defining
rape may be beneficial in our legal system, it might well serve American criminal
law and American society to seek some consensus on that standard. But the design
of an ideal standard meets challenges from social controversy about the proper
norms for sexual communication, as highlighted by the very mixed social science
research on that subject. For these reasons, I offer the following suggestions:

1. Maintain the prevailing standard in American criminal codes (at least
for now). The standard defining rape as sex without consent is both
an enlightened and workable one that deserves pride of place in our
contemporary criminal law. As illustrated by the surprisingly divisive
debates in the American Law Institute over a new Model Penal Code
standard, the very appealing idea of an affirmative-consent standard may,
at this point, be too controversial and too uncertain in its application to
achieve or merit consensus.

2. Short of immediate code reform, consider ways to draw upon the ALI’s
work product. While the “contextual consent” standard proposed by
the ALI has proved very divisive, it may be appropriate for proceedings
outside of the criminal justice system, such as college disciplinary hearings.
Moreover, the ALD’s efforts have supplied ideas and vocabularies that trial
judges may usefully draw on in their jury instructions, and experience
with those instructions might usefully inform future legislative reform.






Firearms and Violence
Franklin E. Zimring

Questions about firearms ownership and use are significant
elements of crime policy and constitutional law in the United States.
Two important recent issues involving guns are the distinction
between prevalence and incidence effects of gun ownership and
the important contrast between private gun rights in households
and in public spaces. This chapter attempts to summarize the
issues and known facts about firearms and violence, as well as the
government strategies toward gun ownership and use in light of the
Supreme Court’s recent jurisprudence on the Second Amendment.

INTRODUCTION

Policy discussions about crime and about firearms control overlap in the
United States more substantially, and are debated more passionately, than in
any other nation. At either extreme in the debate about guns in the United
States one hears confident assertions that gun policy is intimately connected
to the volume of crime in the United States and its costs. Those who support
efforts to restrict the access to firearms blame the proliferation of firearms for
the high rates of death and injury associated with crime in the United States,
while those who oppose restrictions on gun ownership and use go further than
questioning the link between guns and crime rates, and instead argue that the
many millions of firearms owned, carried and fired by American citizens are a
major force for crime prevention on American soil. Whatever one’s sentiments
about this dispute, it is an important part of discussions of crime control policy
only in America.

This chapter is my attempt to summarize the issues and known facts about
firearms and violence in three installments. The first section presents my own
view of current knowledge about three issues that concern the relationship
between guns and violence in the United States, the relationship between gun
use and the death rate from crime, the involvement of guns in accidental and
suicidal acts, and the use of guns to prevent crime and defend against attackers.
The second section concerns the broader patterns of how many firearms
are owned by Americans and how they are used. The third section concerns
strategies of governmental policy toward gun ownership and use. It outlines

* William G. Simon Professor of Law and Director of the Criminal Justice Research
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traditional methods of limiting access to guns, attempts to restrict how and
where guns may be used, and it then considers how these approaches may be
affected by the emerging personal constitutional right to bear arms created in
the United States Supreme Court.

I. DOES THE WEAPON MATTER?

The overlap between firearms and crime in the United States is incomplete in
ways which clearly identify why and where firearms influence the cost of crime
in the United States. There are many millions of guns in the United States and
the odds that a particular gun will be used in a crime are very small. Even more
striking, the overwhelming majority of all offenses, including even offenses of
violence, do not involve the use of a firearm. Figure 1 tells the story of known
gun involvement in three classes of reported crime in the United States profiled
in the Uniform Crime Reports of the FBI for 2015, total index crime other
than arson (seven major offenses: homicide, rape, robbery, aggravated assault,
burglary, auto theft, larceny), total index crimes of violence other than rape
(homicide, robbery, and aggravated assault) and murder and non-negligent
manslaughter.

Figure 1. The Role of Firearms Use in Crime —
Uniform Crime Reports 2015

71.5%

28%

3.3%
Guns Recorded in All Guns Recorded in All Deaths by Criminal
Index Crimes, 2015 Violent Index Crimes Means
(9,052,656) (Excluding Rape) (15,696)

(1,059,027)

Source: Federal Bureau of Investigation.
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Guns are reported as being used in fewer than 4% of all reported index
crimes in the United States, and there is no method even of reporting use of
a gun for almost 90% of all index crimes such as larceny and burglary where
the victim and offender do not interact. For the million or so crimes involving
personal violence, gun use is reported in 28% of all index offenses. But for
criminal homicide, no fewer than 71.5% of homicides were committed with
firearms. The contrast as one reads across the bar chart in Figure 1 is striking.
Guns are used in a small number of total crime, in a significant minority of all
violent index felonies but in more than 7 out of 10 criminal homicides.

The comparison across crime categories provides an important indication of
why firearms dominate deaths from crime so much more completely than they
are found in non-fatal crimes of violence. A generation of studies suggest that
gun use increases the death rate when used in attacks because guns are much
more likely to cause deaths, particularly when an attacker is not determined to
cause a death. These “instrumentality effects” elevate the death rates both from
assaults and in robbery.!

The extensive use of firearms in American violent crime is not so much
associated with higher rates of all kinds of crime but rather with higher rates
of death associated with violent crime. Two decades ago, Gordon Hawkins and
I reflected this pattern in the title of a book we published, Crime Is Not the
Problem: Lethal Violence in America.* In the changed circumstances of 2017,
the title of that book remains an accurate portrait of the American condition.
Crime rates of all types have declined in the United States but even our
diminished crime rate kills citizens at a rate substantially higher than other
developed nations. We do not have more crime or more criminals, but the
dangerous instruments so often used in American violence generate a higher
death rate from crime that is a more specific but still substantial problem.

And the lethality of privately-owned firearms in the United States of 2017
is a major cause of violent deaths in some social settings where guns have not
been an important issue in the public discussion. There were more than 1,000
killings of citizens by police in the United States in 2015, vastly more than
the killings by police officers in other developed nations. The estimated 2.93

1. See PHiLIP Cook & KRisTIN Goss, THE GUN DEBATE: WHAT EVERYONE NEEDS TO KNow (2014);
Franklin E. Zimring & James Zuehl, Victim Injury and Death in Urban Robbery: A Chicago Study,
15 J. LEGAL Stup. 1 (1986); Philip J. Cook, The Technology of Personal Violence, 14 CRIME & JUSTICE
1 (1991); Franklin E. Zimring, The Medium Is the Message: Firearm Caliber as a Determinant
of Death from Assault, 1 J. LEGAL STup. 97 (1972); Franklin E. Zimring, Is Gun Control Likely to
Reduce Violent Killings?, 35 U. Cur. L. Rev. 721 (1968).

2. FrRANKLIN E. ZIMRING & GORDON HawKINS, CRIME 1S NOT THE PROBLEM: LETHAL VIOLENCE IN
AMERICA (1997).
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killings by police per million citizens were about 42 times the death rate from
police in Germany and more than 100 times the shooting death rate by police in
England and Wales.” Why these huge differences in shootings by police officers?
One major cause of the high American rate of killings by police is the much
more substantial rate at which American police are killed by civilians. For the
five-year periods we collected data for in a recent study, police officers in the
United State were about 35 times more likely per capita to die from assaults
on duty as were police in Germany and 17 times more likely to die per capita
than in the United Kingdom. Why is police duty so much more hazardous in
the United States? The FBI estimates that over 90% of all deaths from felonious
killings of police are caused by guns and that turns out to be an understatement
of the dominant role of guns in fatal attacks against police. When 17 motor-
vehicle crashes are eliminated from the attack statistics over a six-year period,
268 of 275 police deaths from assault (97.5%) are caused by firearms. Civilian
ownership and use of guns in the United States is thus the major cause of why
police officers are at risk in the United States and also an important reason why
police kill so many civilians. The same instrumentality effects that police fear
are frequent reasons why they use lethal force and why three citizens a day die
at the hands of police.

A. SUICIDE AND ACCIDENTS WITH FIREARMS

The use of firearms in interpersonal crime is only one of several types of
firearms events that produce killings and woundings. A complete accounting of
the death toll from firearms activity involves two other behavioral categories—
accidents and suicides—as well as a number of deaths where health authorities
cannot decide on whether the death was intentional or accidental. Figure 2
profiles the volume of all forms of gun deaths by type for 2013, using data from
the Centers for Disease Control and Prevention.

3. FrANKLIN E. ZIMRING, WHEN Potice Kitw 76 fig.4.2 (2017).
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Figure 2. Volume of Deaths Caused by Firearms,
Four Classifications, United States 2013

21,175

505 281
|
Homicide Suicides Accidents Undetermined

Source: Centers for Disease Control and Prevention.

The volume of firearms suicides in the United States at 21,175 is almost
twice the number of gun homicides and 30 times the volume of accidental and
undetermined deaths, but the number of fatalities by gun is not by itself an
accurate measure of the extent to which firearms use increases the death rate
and the number of years reduced from the lifespan because a firearm killed.
For homicides, the death rate per 100 gun assaults is five times as high for guns
as for knives, the next most dangerous frequently used weapon in assaults,* so
gun use instead of less deadly alternatives increases the death rate substantially.
For suicides, the story is more complicated and not well studied. Firearms use
in suicide attempts has a much higher death rate than the most frequently
used methods of attempts such as drug overdoses and cuttings. So if those
frequently used methods were selected instead of guns, the death rate would be
much lower. There are, however, other methods of suicide attempt that do have
high mortality rates—jumping from high buildings or bridges and possibly
drowning, so that any good estimates of the instrumentality effects associated
with gun use in attempts depend on determining what if any non-gun methods
of attempt would be chosen if guns weren’t available. More research is needed.
A generation ago, observers concluded “[t]he relationship between firearms
use and suicide is an important story waiting to be told.”®> We are still waiting.

4, FrankLIN E. ZIMRING & GorpDON Hawkins, THE CrTizeN’s GUIDE TO GUN CONTROL 13-27
(1987).
5. Id. at 63.
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The volume of gun accidents is quite low but two factors made their 500
to 800 accidental deaths from firearms discharge more problematic than the
low volume would suggest. First, because no harm was intended in accidents,
the net cost of life from gun accidents is pretty close to 100% of the death
rate. Second, many of the victims of gun accidents are quite young; indeed, for
handgun accidents the highest death rate is for persons too young to legally
own handguns.

There is one other important distinction between the firearms used in
accidents and in suicides and those that are used in homicides—their geography.
Most accidents and suicide attempts happen within the home environment of
the gun-owning household. But homicidal attacks are not concentrated in the
household that owns the gun. The geography of death risk may be important
both politically and legally. Because guns used in robbery and assault are
usually carried outside the offender’s home, citizens are concerned that their
exposure to risk is not within their control. Even if I choose not to have a gun,
the risk of my being assaulted or robbed with your gun is a risk beyond my
control. If I don’t have a gun in my home, by contrast, I can reduce the risk of
either suicide or accident.

There may also be a geographical dimension to the evolving Second
Amendment rights to own and use guns. Both the Heller and McDonald
precedents have restricted the ability of municipalities to prohibit ownership
of handguns for household self-defense.® So the regulatory options available
for household firearms may be much narrower in scope than for firearms that
are carried or used in public spaces. I will return to this issue when discussing
the Second Amendment issues that have emerged since 2008.

B. SELF-DEFENSE AND CRIME PREVENTION

Not all violent acts and potential exercises of violence result in high or
even net social cost. For this reason, the criminal law provides a defense of
justification in the use of force generally, and more restricted justifications
for the use of force likely to cause death or great bodily harm. The discourse
on firearms use contains two different controversies involving gun ownership
and use and its effect on crime rates in the United States. The first dispute
is on the number and quality of self-defense episodes by armed citizens. The
main methodology on this question is survey research in which persons are
asked if they defended themselves from attack with a firearm. Only crimes of
personal confrontation will be possible to investigate in this fashion—assault

6. See McDonald v. City of Chicago, 561 U.S. 742 (2010); District of Columbia v. Heller, 554
U.S. 570 (2008).
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and robbery—and there are two major methodological problems. One is that
only a small fraction of survey respondents will provide positive answers, and
estimating volume and eliminating statistical noise and misunderstanding is
difficult. The second problem is that the respondent to the poll asserts he or she
was a victim of a crime but there is no method to verify this without checking
against police records. Some poll data has been said to create very large
numerical estimates,” but estimates based on the national crime victimization
surveys are much smaller.® There are no reported statistics on civilians
shooting firearms or non-fatally wounding persons in self-defense, but the
FBI Supplemental Homicide Reports (“SHR”) has collected data from police
departments on justifiable killings by both police and by citizens since 1976.
If one uses this data as a measure of the relative importance of police versus
civilian self-defense firearms volume, the numbers are dramatically different.
In 2013, the volume of “felons killed by police” was reported at 393 in the SHR,
and the volume of justifiable killings by other citizens was reported at 260.
Since there are only about 600,000 police officers in the United States, the rate
per 100,000 officers was more than 600 times the rate for adult civilians. The
trends over time in justifiable killings by civilians are downward. The five-year
average volume per year from 2001-2005 was 222, a 37% reduction from the
volume in 1976-1980, despite substantial increases in the general population.
So the only available data on trends is inconsistent with substantial growth in
guns being fired in self-defense by civilians.

An even more astonishing statistical food fight concerns the impact of
loosening restrictions on carrying concealed weapons on crime rates in states
and counties in the United States. During the 1970s and 1980s, a substantial
number of states that had previously allowed local law enforcement officials to
require that citizens show a special need to carry concealed weapons changed
their laws to allow any citizen who qualified to own handguns to also qualify to
obtain a permit to carry concealed weapons in public. The previous laws often
meant that very few permits to carry concealed weapons were granted. These
new so-called “shall issue” laws were passed in a number of jurisdictions that
had strong gun owner influence on the state legislature—Southern, Western and
Midwestern states generally with low big-city populations. An econometrician,
John R. Lott, published statistical evidence that the states that passed such
laws had lower crime rates after they did so, and this set of statistics became

7. Gary Kleck & Marc Gertz, Armed Resistance to Crime: The Prevalence and Nature of Self-
Defense with a Gun, 86 J. Crim. L. & CriMINOLOGY 150 (1995).
8. Cook & Goss, supra note 1.
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his book More Guns, Less Crime.’ The method here is not to directly measure
either incidents of self-defense with guns or crime-prevention uses of firearms,
but rather to compare places that pass the legal change to “shall issue” with
jurisdictions that didn’t change their laws, attempting to statistically control for
all of the other differences between places that might influence crime. Dr. Lott
argues that passing “shall issue” laws reduced crime, since the jurisdictions that
did so experienced lower crime trends thereafter than states that did not. He
maintains his data analysis has already accounted for other factors that could
have explained the different trends.

These claims were contested by a number of scholars, most prominently by
John Donohue of Stanford Law School.'"” One interesting pattern that made
me doubt the power of multiple regression as social science in this case is the
contrast between the 1980s (when the states with “shall issue” had better crime
trends) and the 1990s (when states that had not made this change did better).
One simple explanation for this is that many states with big cities that suffered
during the crack cocaine epidemic faced more crime problems in the 1980s
but also experienced more substantial recoveries during the 1990s, when the
crack influence abated. A failure of statistical “controls” to fully account for this
influence might have been more important than concealed weapons permit
laws during this peculiar two decades.

II. FIREARMS OWNERSHIP AND USE

There are two methods of estimating the number of firearms owned in
the United States, but each method carries a significant margin of error. One
method is to count official records of guns manufactured and imported in the
United States over the period that records are available and use that figure as
a maximum population of currently owned and serviceable firearms. The first
estimates of these totals were produced in 1968 (90 million),"* and the 2016
update of total production since 1899 would be about 300 million guns, more
firearms than adult citizens. This is a vast overestimate, of course, because
it does not account for guns that became inoperable or are destroyed. The
number of weapons produced in this aggregation is around 300 million, but
firearms brought back as war souvenirs would push that total even higher.

9. JonnN R. LorT, MORE GUNS, LESS CRIME: UNDERSTANDING CRIME AND GUN CONTROL Laws (3d
ed. 2010).

10.  Seelan Ayers & John Donohue I11, Shooting Down the ‘More Guns, Less Crime’ Hypothesis,
55 StaN. L. Rev. 1193 (2003).

11. GEORGE NEWTON & FRANKLIN ZIMRING, FIREARMS AND VIOLENCE IN AMERICAN LIFE (1968).
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The second method of estimating gun ownership is by survey research, in
essence asking a cross-section of the population whether they own firearms, as
well as how many guns and what kinds of guns they own. There are two problems
other than accurate sampling that threaten the validity of survey-based estimates
of ownership—the willingness of respondents to report gun ownership, and the
accuracy of an individual respondent’s reports of his or her personally-owned
guns, as well as guns owned by others in the household. Unwillingness to report
would underestimate ownership, and inaccurate estimates of the number of
weapons owned by others in the household could produce both underestimates
and overestimates, particularly when a household might own many guns. The
most recent poll-based estimate of guns owned is 265 million.

A. PREVALENCE VERSUS INCIDENCE—
THE CONTRAST IN RECENT TRENDS

The pattern of gun-ownership trends that comes from statistics since 1980
is an apparent puzzle. The introduction of new guns into the civilian market
has increased dramatically in the past decade, more than doubling since 2004,
as shown in Figure 3.

Figure 3.
Number of Guns Manufactured, 1986-2013
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But the rate of individual and household ownership reported in surveys has
declined in most surveys. Figure 4 shows the trend in reported gun ownership in
the National Opinion Research Center general social survey over four decades.

Figure 4.
% of Households with Guns, 1973-2014
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Source: National Opinion Research Center, University of Chicago, General Social Survey Final
Report: Trends in Gun Ownership in the United States, 1972-2014 (2015).

The long-term decline in household firearms ownership is substantial
across the decades and there is no recent upturn to match the large increase in
new guns. How can this be?

There may be no contradiction between an expanding population of
guns but consistency or decline in personal and household gun ownership.
The distinction between the incidence of gun ownership and the prevalence
of gun ownership could explain the divergent trends. The incidence of gun
ownership is the rate of guns owned divided by the population, and that has
almost certainly been increasing over recent years with the introduction of so
many new guns. But the prevalence of gun ownership is the proportion of the
population that owns guns, and what Figure 4 reported is that the proportion
of households owning guns has declined. These two trends could coexist if most
of the new guns introduced into the civilian market are purchased by persons
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who already own guns. Multiple gun ownership is a major element in the U.S.
population and one recent story asserted that 3% of the U.S. population owns
50% of guns.'

The increase in the number of guns (incidence) would have a substantial
impact on the volume of guns at risk for theft or secondary transfer (what has
been called the “hand-to-hand” market) but would not directly influence the
proportion of guns readily available for suicide attempts, domestic conflicts
or other violent acts. By contrast, an increased prevalence of household guns
would directly increase the number of settings in which a gun is available
for use in violence. It is whether or not a gun is available where people live
(prevalence) not the number of guns in that house that are close at hand
which should have the most direct impact on use in personal violence. For this
reason, if the increase in guns hasn’t been accompanied by an increase in rates
of personal or household ownership, it should not be expected to produce a
major increase in the proportion of violence that involves gun use.

The major types of firearms in the United States are handguns and long
guns. The major types of long guns are shotguns (which fire shells with
multiple pellets) and rifles (which have long barrels and fire bullets). Handguns
are short-barreled firearms that can be carried and easily concealed. Because
they can be transported for use through public venues and in public, they are
far more often used in criminal acts than long guns. Handguns are about 40%
of the estimated population of guns owned in the United States but are more
than 90% of the firearms used in crime."” Both rifles and shotguns can be
semiautomatic (requiring only a repetition of pulling the trigger to fire second
and subsequent bullets) or single shot.

A variety of semiautomatic weapons have been classified as “assault
weapons” in state laws as well as a federal law (passed in 1994 but not renewed
in 2004). The number of such weapons in circulation depends on how the
prohibited weapon is defined, and the definitions vary.

III. STRATEGIES OF FIREARMS CONTROL

Two basic strategies of firearms control are (1) limiting gun acquisition and
ownership and (2) attempting to limit the times, places, and manners in which
firearms can be used. The attempts to limit gun acquisition and ownership usually
prohibit persons classified as high risk from owning any guns or forbid or restrict
the ownership by any persons of guns that are regarded as particularly risky.

12. See Lois Beckett, Gun Inequality: US Study Charts Rise of Hardcore Super Owners, THE
GUARDIAN (Sept. 19,2016).
13. Cook & Goss, supranote 1, at 13.
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A. OWNERSHIP RESTRICTIONS

Restriction of high-risk weapons was the focus of the first major federal
gun-control law, the National Firearms Act (NFA) of 1934. Two classes of
weapons were subject to special restrictions in that law: automatic guns, which
could fire repeatedly with a single pull of a trigger, and long-barreled guns that
had been modified by sawing off the barrels to make rifles and shotguns easier
to conceal. The Thompson submachine gun was notorious as a destructive
automatic weapon associated with organized crime, and sawed-off shotguns
and rifles were also regarded as both dangerous and not suitable for legitimate
uses. The NFA attempted to ban such weapons but used a high tax ($200 in
1934) as the device to eliminate the weapons.

A second strategy of ownership prohibition restricted the acquisition or
ownership of any guns by particular classes of persons regarded as high-risk
users. The Federal Firearms Act of 1938 was the first federal law to isolate
high-risk users. The two major categories of person prohibited in the 1938 act
were adults with records of felony convictions and youths under age 18. These
federal categories were altered in subsequent legislation in 1968 and 1985, and
all 50 states also have laws restricting ownership by defined high-risk groups.

One major effort to enforce restrictions on the acquisition of guns by
identified high-risk users is to require persons to prove they are not prohibited
from ownership as a precondition of being able to acquire guns. Many states
require persons to submit to a screening and acquire a license that confirms
their age and absence of a disqualifying criminal record. This system, which
can be called “permissive licensing” because it allows most adults to acquire
guns, operates in several states. The federal government has, since 1994,
required dealers licensed by the federal government to submit the names and
identification that prospective customers provide to enable the government to
check for a criminal record. This is an attempt to screen out unfit purchasers.

Some state laws go much further to restrict those permitted to purchase
handguns to those specially licensed, usually by local police. This insistence on
special needs or qualifications is called restrictive licensing.

A second basic strategy of firearms control attempts to limit high-risk uses
and locations of firearms. The regulation of high-risk uses and gun possession
in particular places was the traditional province of state and local law. The
almost universal traditional regulation of the use of concealed weapons was
state and local laws that required persons to have a special license to carry
a concealed weapon in public. All but a very few U.S. states require special
permits to carry concealed weapons, but there is a major distinction between



Firearms and Violence 179

states that will grant licenses to all persons who prove they are eligible to own
handguns (these are called “shall-issue” systems) and states that allow local law
enforcement agencies to restrict licenses to carry concealable guns to persons
who establish a special need to use such weapons in public places (these can be
called “may-issue” systems).

An outright ban on owning or producing high-risk weapons does not
require extensive additional governmental screening of persons. As we shall
soon see, attempts to keep guns from high-risk persons do require and often
involve governmental systems to screen individuals who wish to acquire guns
in order to assume they are not in a prohibited group.

B. HIGH-RISK USERS

While the first federal gun-control effort was directed at high-risk guns, the
second law, the Federal Firearms Act of 1938, attempted to forbid particular
persons regarded as problematic from acquiring firearms. But the federal act
only licensed dealers, and it attempted to restrict sales to felons or fugitives by
prohibiting dealers from selling to them. But only the “knowing” transfer by a
dealer to a prohibited person was forbidden. The amendments to the 1938 act
passed by Congress in 1968 extended the groups of persons prohibited from
ownership to persons under 18 for long guns and 21 for handguns, as well as
persons who have been adjudicated mentally defective or committed to any
mental institution. And the 1968 act also continued the 1938 law’s prohibition
of transfer of guns to persons who were not permitted to possess them under
the law of the state in which they resided. The 1968 act also required notice to
local law enforcement agencies of the buyer by a federally licensed dealer.

Many states also attempted to prohibit high-risk persons from owning
or acquiring guns and frequently attempted to enforce these restrictions
by requiring individuals to apply for a license to purchase a weapon. The
governmental agency could then verify the lack of a criminal record. These
screening systems have been called “permissive licensing” because all but
modest classes of prohibited persons can acquire and own guns.

A few states reversed the presumption used in federal and most state
laws and instituted licensing systems for handgun ownership that restricted
ownership to persons who could establish a special need to own a handgun.
The application process in these regimes is more complex and there is no
presumption that a law-abiding citizen should qualify for ownership. These
systems have been called “restrictive licensing” because their aim is to reduce
the weapons in circulation. This is as much a control effort based on the notion
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that the gun is dangerous rather than assuming that only the wrong kind of
gun owner is the primary problem.

C. TIME, PLACE, AND MANNER RESTRICTIONS

Most states and many municipal governments attempt to restrict the places
that firearms can be taken and the ways they can be used even when lawfully
acquired and owned. The broadest prohibition found in most state laws makes
it unlawful to carry a concealed weapon (including a firearm) in a public place
without a special license. Almost all American states have laws requiring special
licenses to carry concealed weapons. Some states require local authorities to grant
such licenses when requested if the applicant meets the legal requirements to
own the weapon (these are called “shall issue” laws), while other state laws allow
local law enforcement officials who review applications to require demonstration
of special needs to obtain CCW (Carrying Concealed Weapons) licenses. These
“may issue” jurisdictions often only authorize a very few persons to carry. A
prominent political movement to expand eligibility in the “shall issue” paradigm
has been a feature of state-level legislative activity in states with powerful gun-
owning groups. Other time, place, and manner restrictions forbid firearms in
places where they might be a special hazard (bars and saloons) or inappropriate
(churches and schools). Of all the time, place, and manner restrictions, the class
of laws that produce the vast majority of arrests and criminal prosecutions are
for carrying concealed weapons without a license.*

D. THE EMERGENT SECOND AMENDMENT AS A RESTRICTION ON
GOVERNMENTAL FIREARMS CONTROL

While governmental restrictions on gun ownership and use have a long
American history, there was little effort or impetus to use the language and
concepts of the Second Amendment as a limit on governmental power to
regulate firearms ownership and use until recent years. Claims to Second
Amendment values as a symbol of “firearms liberty” carried an important
emotional resonance for some gun-owning groups, but there had been no
strong recognition of federal courts or the legal establishment of the Second
Amendment as a source of personal rights to guns.

The Supreme Court law to the contrary prior to 2008 was neither
extensive nor thickly principled. A series of challenges to state gun-control
laws were rejected in the 19th century on the grounds that the Bill of Rights

14. See FEDERAL BUREAU OF INVESTIGATION, U.S. DEP’T OF JUSTICE, CRIME IN THE UNITED STATES
2015, tbl. 29 (2016).
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only restricted congressional action.’” When Congress finally did pass gun
restrictions in the Federal Firearms Act of 1934, in a challenge to a criminal
conviction for shipping a shotgun with a barrel length of less than 18 inches,
the Supreme Court relied on the “obvious purpose” of the Second Amendment
of assuring the effectiveness of the militia; the Court continued, “in the absence
of any evidence tending to show that possession or use of a ‘shotgun having a
barrel of less than eighteen inches in length’ at this time has some reasonable
relationship to the preservation or efficiency of a well-regulated militia, we
cannot say that the Second Amendment guarantees the right to keep and bear
such an instrument.”'® The issue and the decision in Miller were not regarded as
important at the time of the decision or for some time thereafter.

There were isolated efforts in the legal academy to breathe some life into a
personal Second Amendment. Don B. Kates’ 1983 Michigan Law Review article,
“Handgun Prohibition and the Original Meaning of the Second Amendment,”"”
and Sanford Levinson’s “The Embarrassing Second Amendment” in 1999,
were followed by a series of historical and doctrinal arguments for personal
rights under the amendment that could limit governmental restrictions.

The case that effectively reversed United States v. Miller and announced
a personal Second Amendment right for citizens was District of Columbia v.
Heller, decided in 2008." The law challenged in Heller was a 1975 ordinance in
the District which prohibited civilian ownership and possession of handguns.
The D.C. Circuit Court of Appeals held this prohibition of handguns violated
a personal Second Amendment right. Writing for the appellate panel, Judge
Silberman engaged the Miller Court’s argument about short-barreled shotguns
not being militia weapons by finding references to a 1794 ordinance which
included bulky ancestors of modern handguns as militia ordinance.”® Justice
Scalia in Heller rejected such arguments and instead found that citizens’ desires
to use handguns as household self-defense created a right under the Second
Amendment. The opinion in Heller had to address handguns specifically
because the District of Columbia ban was only on handguns. But the Heller
case, and the extension of Heller rights against the states in McDonald,*
struck down absolute prohibitions on handgun ownership, including within

15. See NEWTON & ZIMRING, supra note 11, at 254.

16. United States v. Miller, 307 U.S. 174, 178 (1939).

17.  Don B. Kates, Handgun Prohibition and the Original Meaning of the Second Amendment,
82 Mich. L. Rev. 204 (1983).

18. Sanford Levinson, The Embarrassing Second Amendment, 99 YaLE L.J. 637 (1989).

19. District of Columbia v. Heller, 554 U.S. 570 (2008).

20. See Parker v. District of Columbia v. Heller, 478 F.3d 370, 386-88 (D.C. Cir. 2007).

21.  McDonald v. City of Chicago, 561 U.S. 742 (2010).
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the home, a rare breed of government regulation different in form from even
restrictive licensing of handguns and restrictions on carrying weapons or
concealed weapons in public. Justice Scalia’s opinion for the Court in Heller
endorses both the notion of limits on its version of the Second Amendment
right and provides approving citations to a number of restrictions with long
histories, such as restrictions on carrying concealed weapons. The opinion
also isolates the District of Columbia statute from more common attempts
to restrictively license handguns: “Few laws in the history of our Nation have
come close to the severe restriction of the District’s handgun ban.”** And the
Chicago ordinance that the Court disapproved in McDonald was also a flat ban
on handgun ownership.

So the doctrinal ingredients for establishing how this newly announced
right interacts with state and local gun-control efforts are (1) a very broad
personal right, (2) a long history of gun controls the Heller Court suggested
were legitimate, and (3) a balancing process between state and personal
interests where we have little indication of what level of interest must be found
and who has the burden of proof.

Some very broad questions can be answered in 2017. While the only gun
ordinances that the Court has struck down have been outright prohibitions
on handgun ownership and use in the house, important claims for personal
self-defense can be made in both public and private places. And many persons
disqualified from handgun licenses because they haven’t demonstrated special
needs for ownership will feel just as disadvantaged as did the plaintiff in Heller.
Even permissive systems that bar young persons or those with nonviolent
criminal records raise real interests in the balance. What about those with
criminal records and armed enemies?

The historical credentials of substantial restrictions on carrying concealed
weapons are impeccable but the risk of much criminal victimization for citizens
is also higher on the street. Two elements that haven’t yet made powerful
impressions on courts considering challenges to bans on carrying concealed
weapons might make a difference. The first is that carrying a loaded gun in
public affects the safety and feelings of security of others in public who might
prefer limiting concealed firearms in streets. There are externalities to carrying
guns outside one’s house in a shared public space that don’t apply with equal
force in the household setting of the Heller decision.

The second problem is the violence threat of concealed guns in public to
police on patrol. For instance, 97.5% of all attacks that kill police are with guns,

22. Heller, 554 U.S. at 629.
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and the concealed guns an armed police officer cannot see are a particular
hazard.” Further, anything that increases the risk of gun attacks to police also
increases their tendency to shoot first. Over a thousand civilians a year are now
killed by police in the United States. Increasing concealed handguns on the
street by constitutional fiat won’t help matters for cops or citizens.

The current state of Second Amendment doctrine in 2017 is the American
legal realist’s ultimate theory on all law—the U.S. Supreme Court can decide
anything it wants to decide about challenges to state licensing requirements
and public carrying of concealed weapons. To date, circuit courts have been
prone to defend all but absolute prohibition from Second Amendment claims.
But there are no clear principles emerging.

The Heller doctrine could be a minor restriction if highly restrictive
handgun licensing is allowed in the tradition of New York’s Sullivan law of
1911. Or it could become a personal right stronger than claims for the primacy
of the police power in public spaces.

At the far extreme would be a conflict between property rights and personal
rights to bear arms when owners of public accommodations use technology to
screen for and prohibit guns in their facilities. Is that discrimination equivalent
to the racial discrimination that provoked the Civil Rights Act of 19642 Or is
it instead a property owner’s right to self-defense against other people with
guns? Stay tuned.

CONCLUSION

The major contingency that will influence the course of firearms controls in
the American future is the degree to which the Supreme Court’s holdings on the
Second Amendment will allow legislative regulation of firearms ownership and
use by the federal government as well as states and localities. If long-standing
forms of restriction on carrying concealed firearms continue to be allowed,
substantial differences in patterns of firearms regulation will exist in urban vs.
rural states and in regions with different sentiments about gun policy. A more
aggressive architecture of the evolving Second Amendment’s personal rights
will mandate less diverse and more uniformly deregulatory policies.

The most important contingency in federal legislation will be whether
background checks will be extended to all or most person-to-person transfers.
This is an important detail in the regulatory approach to a country with
more than 300 million citizens and almost that many firearms. But it is only

23. ZIMRING, WHEN PoLice KiLt, supra note 3, at 96.
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a regulatory detail rather than a change in the importance of guns in the 21st
century. The singular status of the United States as a gun-owning and gun-
using nation is assured.

RECOMMENDATIONS
Given the foregoing, I would emphasize two points:

1. Recognize that the Constitution allows firearms regulations. As
mentioned above and acknowledged by the Supreme Court, governmental
restrictions on gun ownership and use have a long history in the United
States. The Heller opinion does not, and could not, ignore the pedigree
of firearms regulations: “[N]othing in our opinion should be taken to
cast doubt on longstanding prohibitions on the possession of firearms
by felons and the mentally ill, or laws forbidding the carrying of firearms
in sensitive places such as schools and government buildings, or laws
imposing conditions and qualifications on the commercial sale of arms.”*
Heller also recognized the tradition of bans on carrying “dangerous and
unusual weapons,” like short-barreled shotguns.” The traditional powers
of the states to restrict carrying concealed weapons in public should be
recognized as categorically different from regulating household ownership,
and the vulnerability of police and other citizens to concealed weapons in
public places should be integrated into a coherent jurisprudence of the
Second Amendment.

2. Focus on specific strategies and contexts. The question of whether gun
control can work is subject to a highly qualified answer of “yes, but.” If and
to the extent that regulation reduces the use of loaded guns in crimes it will
save American lives. But reducing the share of violence with guns is not an
easy task to achieve in urban environments with large inventories of available
handguns. Most gun control efforts do not make measurable impacts on
gun use, particularly low budget symbolic legislation. If Congress when
creating what it called a “gun-free school zone” by legislation did reduce
firearms violence, the result would be on a par with that of the miracle of
loaves and the fishes. But New York City’s effort to tightly enforce one of
the nation’s most restrictive handgun laws did apparently have a substantial
payoff in reduced shootings that saved many lives.*® What I would emphasize
here is the fallacy of categorical generalizations. We have no business asking

24. District of Columbia v. Heller, 554 U.S. 570, 626-27 (2008).
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26. See Jeffrey Fagan, Franklin E. Zimring & June Kim, Declining Homicide in New York City:
A Tale of Two Trends, 88 J. CriM. L. & CRIMINOLOGY 1277 (1998).
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whether broad classes of laws—criminal prohibitions, anti-theft statutes or
gun control strategies—work or don’t. That is an aggregation error as long
as guns are a contributing cause to the death rate from violent crime in the
United States. The serious work is in identifying the specific strategies and
contexts in which regulation can reduce the use of firearms in violent assault
and attempting to achieve these results at tolerable public and personal cost.






Gangs
Scott H. Decker’

Interest in gangs by law enforcement, policymakers and the
public has grown over the past three decades. Among the
most critical challenges in responding to gangs is arriving at
an operational definition that can be implemented and used
reliably. Responding to gangs is especially important because of
their propensity for violence. Gangs also engage in high levels
of drug sales, and possession and use of firearms. As most gang
members are in their teens, street gangs are seldom highly
organized or disciplined. Structural, group processes and risk-
factor explanations hold promise for understanding the causes
of gangs and thereby crafting more-effective responses. Gangs are
important in prisons as well, exerting control of inmates and the
distribution of illegal goods and services. Solid evaluation evidence
indicates that coordinated responses to gangs that include both
law enforcement and the provision of employment opportunities
and training have an impact on reducing gang membership.

INTRODUCTION

Gangs and violence have become interchangeable terms. When the term
“gangs” is mentioned in the media or among public audiences, the context
typically includes violence. Although gangs are disproportionately involved in
violent crime, there is more to gang life than violence. This chapter reviews key
points of what is known about gangs, crime, and responses to gangs.

I. DEFINING GANGS

Without the ability to distinguish between gangs and other groups of
offenders, it is not possible to gauge the magnitude of the problem, nor to
build effective responses to gangs. As with many topics in criminology, gang
definitions are complicated. A key methodological issue in the study of gangs
has been whether the unit of analysis is the gang, the gang member, or the act
(crime) committed by the gang member or members. There is also no consensus
on what the definition of a gang crime is or should be. At the federal level, the
FBI once offered a sweeping definition of a gang that focused heavily on the

Foundation Professor of Criminology and Criminal Justice, Arizona State University.
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organizational features' and was at odds with how most local law enforcement
agencies and researchers understand gangs.

The definitions used by local law enforcement agencies fall into two groups.
The first defines a gang crime based on the participation of a gang member
in an act (typically a crime), either as a victim or an offender. This is the
definition used by Los Angeles and many other cities in California. It is an
inclusive definition that depends only on the ability of an officer or investigator
to determine whether a victim or offender is a documented gang member. A
number of other cities, most prominently Chicago, use a much more restrictive
definition, relying instead on the motive for an offense. From this view, an
offense that involves a gang member, as either victim or offender, may be
classified as gang-related only if the motive furthers the interests of the gang.
The offenses may include battles over gang turf, retaliation against rival gangs
or gang members, or crimes committed to generate economic gain for the gang.
The use of a motive-based definition requires considerably more information
and investigation than the use of a member-based definition of gang crime.

The choice of definition greatly influences how many gang members and
gang crimes are counted in a jurisdiction.? A comparison of the Los Angeles
and Chicago definitions reveals that a member-based definition yields nearly
twice as many gang-related homicides as the narrower gang-motive definition.’
Despite this difference in magnitude, the demographic characteristics of the
individuals involved (race, age, and gender) and the situational characteristics
of homicides (guns, location, and victim-offender relationship) for the two
different definitions were the same.

1. See Scott H. Decker, Youth Gangs and Violent Behavior, in THE CAMBRIDGE HANDBOOK OF
VIOLENT BEHAVIOR AND AGGRESSION (Daniel J. Flannery et al. eds., 2007) (quoting FBI definition of
gang as “a criminal enterprise having an organizational structure, acting as a continuing criminal
conspiracy, which employs violence and any other criminal activity to sustain the enterprise”).
2. Malcolm W. Klein, Cheryl L. Maxson & Lea C. Cunningham, “Crack,” Street Gangs,
and Violence, 29 CRIMINOLOGY 623 (1991); Cheryl L. Maxson & Malcolm W. Klein, Street Gang
Violence: Twice as Great, or Half as Great, in GANGs IN AMErIcA 71 (C. Ronald Huff ed., 1990);
Cheryl L. Maxson, & Malcolm W. Klein, Defining Gang Homicide: An Updated Look at Member
and Motive Approaches, in GANGs IN AMERICA (C. Ronald Huff ed., 2nd ed. 1996).

3. Maxson & Klein, Defining Gang Homicide, supra note 2.
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In terms of measuring gang membership, self-nomination has proven to be
a robust measure that is capable of differentiating gang and non-gang youth.*
My colleagues and I have also determined that self-nomination is valid when
measuring an individual’s disengagement from the gang.’

II. GANG HOMICIDE

Homicides involving gangs and gang members attract the most media and
law enforcement attention. Because there is no comprehensive national source
of gang-crime reporting, the picture regarding gang crime and violence must
be constructed by compiling a variety of sources, often based on the work of
researchers who use different definitions and whose samples vary. Two law
enforcement sources of national gang-crime data (including homicide) are
the National Incident Based Reporting System (NIBRS) and the Supplemental
Homicide Reports (part of the current Uniform Crime Reports). NIBRS
is meant to be the next generation of crime data after the UCR, though
participation is voluntary.

The most consistent source of gang homicide data has come from the National
Youth Gang Center (NYGC), funded by the Office of Juvenile Justice and
Delinquency Prevention (OJJDP). Several conclusions can be drawn this data.
First, the trend in gang homicide mirrors that for youth homicide in the United
States, with dramatic increases in the early 1990s that leveled off by the end of
the 1990s. Despite this pattern, the overall level of gang homicide is considerably
higher than for other subcategories of homicide, including domestic homicides
and robbery, reinforcing the consistent finding that gang membership is a
significant risk factor for involvement in violence, both as a perpetrator and a
victim.® Juveniles are also more likely to carry and fire guns than older offenders,
and their gun possession and use is strongly related to membership in a gang.’

4. Finn-Aage Esbensen et al., Youth Gangs and Definitional Issues: When is a Gang a Gang,
and Why Does it Matter?, 47 CrRIME & DELINQUENCY 105 (2001); Scott H. Decker et al., Validating
Self-Nomination in Gang Research: Assessing Differences in Gang Embeddedness Across Non,
Current, and Former Gang Members, 30 J. QUANTITATIVE CRIMINOLOGY 577 (2014).

5. Scott H. Decker, David C. Pyrooz & Richard K. Moule, Disengagement from Gangs as Role
Transitions, 24 J. RES. ON ADOLESCENCE 268 (2014).

6. Scort H. DECKER & BARRIK VAN WINKLE, LIFE IN THE GANG: FAMILY, FRIENDS AND VIOLENCE
(1996); TERENCE P. THORNBERRY ET AL., GANGS AND DELINQUENCY IN DEVELOPMENTAL PERSPECTIVE
(2002).

7. Adam M. Watkins, Beth M. Huebner & Scott H. Decker, Patterns of Gun Acquisition,
Carrying, and Use Among Juvenile and Adult Arrestees: Evidence from a High-Crime City, 25 JusT.
Q. 674 (2008).
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And for both victims and perpetrators, gang homicides are exceedingly likely to
involve males, racial minorities, and guns. They are also more likely than other
homicides to occur outside and include multiple participants.

The NYGC survey data on gang homicide begin with the year 1996, when
1,330 gang homicides were reported by cities with populations over 100,000.®
Gang homicides increased in the early part of the new century, an increase
that was notable against the backdrop of falling homicide rates for the nation.
Historically, Chicago and Los Angeles have stood out for their exceptionally
high levels of gang violence, particularly gang homicide. To a large extent,
changes in gang-homicide figures for cities over 100,000 population are driven
by changes in gang homicide in Chicago and Los Angeles. In 2009, one-half
of the homicides in Los Angeles and one-third of the homicides in Chicago
were gang-related.” Gangs in Los Angeles and Chicago have been present
perhaps for as long as a century. Because of the entrenched nature of gangs in
those two cities, they are not good examples for other cities to emulate when
they construct law enforcement, prevention, or intervention policies. Many
cities over 100,000 population, however, report roughly one-quarter of their
homicides were gang-related.'

It is important to underscore that gang members are overrepresented both
as offenders and victims in homicides. Gang members in large U.S. cities
have homicide rates nearly 100 times as high as the national average." It is
also worth noting that communities with the highest concentration of gang
members have the highest rates of gun assault.”” Gang membership has been
identified as a risk factor for violent victimization, a fact that in turn leads to
a large volume of retaliatory violence. Indeed, an ethnographic study of gang
members in St. Louis” found that nearly one-quarter of the 99 members of
the initial sample had been murdered within a three-year period following the
conclusion of the study. These results underscore the fact that gang violence,
particularly homicide, has a distinctive character.

8. G. David Curry, Arlen E. Egley & James C. Howell, Young Gang Homicide Trends in the
National Youth Gang Survey (2004) (paper presented at the American Society of Criminology
Meetings, Nashville, TN).

9. James C. Howell et al., U.S. Gang Problem Trends and Seriousness, 1996—2009, Nar’. GANG
Crr. BuiL. (May 2011), https://www.nationalgangcenter.gov/Content/Documents/Bulletin-6.pdf.
10.  Id

11.  Scott H. Decker & David C. Pyrooz, On the Validity and Reliability of Gang Homicide: A
Comparison of Disparate Sources, 14 HomiCIDE STup. 359 (2010).

12.  Beth M. Huebner et al., Dangerous Places: Gang Members and Neighborhood Levels of
Gun Assault, 33 Just. Q. 836 (2014). For a discussion of gun violence, see Franklin E. Zimring,
“Firearms and Violence,” in the present Volume.

13. Decker & VAN WINKLE, supra note 6.



Gangs 191

III. INSTRUMENTALITIES

There are a number of correlates that distinguish gang crime, particularly
violence, from other crime. These include a prior relationship between the
victim and the offender, the occurrence of the event outdoors, the involvement
of multiple suspects, and the presence of firearms and drugs. Here, I will discuss
two of these correlates: firearms and drugs.

A. FIREARMS

The access to and use of firearms in gang violence is well documented in
police data and research findings. In an 11-city study of arrestees, Pennell,
Caldwell, and I found that self-reported gang members were more likely than
other subgroups to report wanting, owning, using, and being victimized by
firearms.'* Similarly, studies by Bjerregaard and Lizotte and by Lizotte and
colleagues report that gun ownership remains one of the strongest correlates
of gang membership and gang violence.'” Lizotte et al. report that youths who
carry guns for protection are five times as likely to be in a gang as youths who
own guns for sporting purposes.'® The accumulation of firearms can often
lead to “arms races” between rival gangs.” Firearms are the weapon of choice
among gang members, a preference for ownership that has increased over the
course of the past four decades.'® This fact is strongly related to the high levels
of violent death in gang-involved populations in ethnographic research."
Clearly, an effective response to gangs will need to address the issue of firearms
possession and availability.

An ethnography of St. Louis gang members characterizes their lives as under
a constant state of threat from rival gangs, one’s own gang, and the police.?’ In
St. Louis, gang youths are six times as likely to get shot as their non-gang youth
counterparts.”! Neighborhoods with high concentrations of gang members

14. Scott H. Decker, Susan Pennell & Ami Caldwell, Illegal Firearms: Access and Use by Arrestees,
Nar’L INST. OF JUSTICE RESEARCH IN BRIEF (Jan. 1997), https://www.ncjrs.gov/pdffiles/163496.pdf.
15.  Beth Bjerregaard & Alan J. Lizotte, Gun Ownership and Gang Membership, 86 J. CRiM. L. &
CRIMINOLOGY 37 (1995); Alan J. Lizotte et al., Patterns of Adolescent Firearms Ownership and Use,
11 Just. Q. 51 (1994).

16. Lizotte et al., supra note 15.

17.  Alfred Blumstein, Youth Violence, Guns, and the Illicit-Drug Industry, 86 J. Crim. L. &
CRIMINOLOGY 10 (1995); Watkins, Huebner & Decker, supra note 7.

18. James C. Howell, Youth Gangs: An Overview, JUVENILE JusT. BULL. (Aug. 1998), https://
www.ojjdp.gov/jjbulletin/9808/contents.html.

19.  DEeckERr & VAN WINKLE, supra note 6; Decker & Pyrooz, supranote 11.

20. Decker & VAN WINKLE, supra note 6.

21.  G.David Curry, Scott H. Decker & Arlen Egley Jr., Gang Involvement and Delinquency in
a Middle School Population, 19 Just. Q. 275 (2002).
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create a potentially volatile situation where members frequently interact with
rival gang members, thus increasing the likelihood of gun violence.*

B. DRUGS

The level of gang participation in the sale of illegal drugs coincided with
the widespread availability of crack cocaine in the late 1980s. Howell and I
documented the considerable overlap between involvement in drug markets
and the use of violence.”” Neighborhoods were carved into territories “held
down” by gangs competing for drug markets.?* Disputes over drug turf were
at the heart of a considerable amount of gang violence in the 1990s. Drug use
among gang members has also been reported in a host of studies.”

There are two competing views about the role of gangs and gang members
in street drug sales. One is that street gangs are well-organized and effective
mechanisms for the distribution of illegal drugs and invest drug-sale profits
into their gang. A second explanation holds that drug sales by gangs are seldom
well-organized, with gang members often selling independently of their gangs.
Some research has described gangs as formal-rational organizations with a
leadership structure, roles, rules, common goals, and control over members.
Others, however, describe gangs as loosely confederated groups that lack
internal cohesion or many of the formal characteristics of organization.

Most gang members sell drugs, though the level at which they sell may not be
increased by gang membership alone. It is clear that involvement in drug trafficking
is a risk factor for becoming a victim or perpetrator of violence. Conflict between
gangs is motivated by retaliation far more than involvement in the illegal drug
trade. In his work in Indianapolis, Lauger noted that local gangs used violence as

22. Huebner et al., supra note 12; Andrew V. Papachristos, David M. Hureau & Anthony
A. Braga, The Corner and the Crew: The Influence of Geography and Social Networks on Gang
Violence, 78 Am. Soc. Rev. 417 (2013).

23. James C. Howell & Scott H. Decker, The Youth Gangs, Drugs, and Violence Connection,
JUVENILE JUsT. BULL. (Jan. 1999), https://www.ncjrs.gov/pdffiles1/93920.pdf.

24.  DEcker & VaN WINKLE, supra note 6; Papachristos et al., supra note 22.

25.  Scott H. Decker & Barrik Van Winkle, Slingin’ Dope: The Role of Gangs and Gang Members
in Drug Sales, 11 Just. Q. 583 (1994); JoHN M. HAGEDORN, PEOPLE AND FOLKS: GANGS, CRIME AND THE
UNDERCLASS IN A RusTBELT CITY (1989); Howell & Decker, supra note 23.
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a source of gaining legitimacy within the gang as well as responding to violence
with greater violence to improve their status amongst other gangs.*® Involvement
in drug sales is also a primary way that gang members develop a criminal record,
something that can hurt their chances for employment.”’

IV.WHAT DO GANG MEMBERS LOOK LIKE?

The average age of a gang member in the United States is 17. This means that
a large number of gang members are adolescents and their behavior reflects
that of typical adolescents.”® They form associations and social relationships
with limited information about the consequences of such associations and
terminate those relationships as quickly as they form them. In addition,
adolescents are not the best money managers or planners. Adolescence is also
a time when friends assume greater importance than parents. Most gangs have
a strong affiliation with the neighborhood where they live and often take the
name of the neighborhood or a prominent street in the name of the gang.
Like most adolescents, adolescent gang members engage in a considerable
amount of braggadocio and myth-making. Formal roles and responsibilities
are not characteristic of the typical adolescent, and that is also true of gangs.
The typical “term” in a gang is about two years. Disengagement from a gang is
seldom the result of a program or social intervention, rather it seems to come
from natural social processes related to maturation. While most gang members
are male, females constitute an important component of gangs, perhaps as
much as 25% of all gang members.

Older gang members are capable of higher levels of organization. In many
cases, that can be attributed to spending time in prison, which enforces
discipline. The discipline gang members learn in prison is generally not due to
the efforts of the correctional officers and rules; it is a consequence of discipline
enforced by prison gangs. Going to prison often enhances the credibility and
reputation of a gang member and places them in a position of leadership
once they return from incarceration. In many instances, gang membership is
entrenched with cultural values, particularly among Hispanic gangs.

26. TimoTHY R. LAUGER, REAL GANGSTAS: LEGITIMACY, REPUTATION, AND VIOLENCE IN THE INTEGRATING
ENVIRONMENT (2012).

27.  See generally Gabriel J. Chin, “Collateral Consequences of Criminal Conviction,” in
Volume 4 of the present Report.

28. For a discussion of juvenile offenders, see Barry C. Feld, “Juvenile Justice,” in the present
Volume.
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V.WHAT ARE THE CAUSES OF GANGS?

Understanding the causes and correlates of gangs should lend insights into
appropriate responses to the gang problem. Three predominant explanations
for the presence of gangs exist. These focus on (1) community-level
explanations, (2) the role of social processes, or (3) risk factors. Community-
level explanations underscore the role of neighborhood structure and other
social variables, including measures of community social control, in the
generation of patterns and trends in homicide. Such explanations typically
include measures of racial composition, concentrated poverty, gun availability,
and the presence of drug markets and drug use in the neighborhood or city as
the unit of analysis.?” Such approaches often use spatial analysis.*® Explanations
that emphasize collective behavior point to the role of social processes, such
as contagion and retaliation, and depend more often on ethnographic or case
study materials. The former approach emphasizes the spatial distribution of
individual and neighborhood characteristics, whereas the latter highlights
dynamic social processes and often uses the group as its level of analysis. Risk-
factor approaches, on the other hand, focus on individuals and pay attention to
the challenges they have or negative life experiences.

A. STRUCTURAL EXPLANATIONS

A study in Chicago found that gang homicides have a significantly different
ecological pattern than do non-gang homicides and conform to classic models of
social disorganization and poverty.” They argue that analyzing gang groups as a
function of mobility patterns is a productive conceptual means of understanding
gang homicides.”> Social disorganization was found in neighborhoods
undergoing shifts in population composition, overall mobility, and economic
change. This disorganization was subsequently linked to gang homicide and
other forms of gang crime, particularly violence. This conclusion was reached by
examining a host of structural variables, including race/ethnicity and poverty.
Social disorganization is problematic because it interrupts the natural socializing
processes of family, employment, school and adult supervision.

29.  Richard Rosenfeld, Timothy M. Bray & Arlen Egley, Facilitating Violence: A Comparison of
Gang-Motivated, Gang-Affiliated, and Nongang Youth Homicides, 15 J. QUANTITATIVE CRIMINOLOGY
495 (1999); Huebner et al., supra note 12.

30.  Alfred Blumstein et al., Diffusion Processes in Homicide (Nat’l Crim. Just. Ref. Serv. July
17, 1999), https://www.ncjrs.gov/pdffiles1/nij/grants/193425.pdf; Jacqueline Cohen & George
Tita, Diffusion in Homicide: Exploring a General Method for Detecting Spatial Diffusion Processes,
15 J. QUANTITATIVE CRIMINOLOGY 451 (1999).

31.  G. David Curry & Irving A. Spergel, Gang Homicide, Delinquency, and Community, 26
CRIMINOLOGY 381 (1988).

32, Id
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Neighborhoods with high levels of gangs display strong spatial concentrations
of crime, particularly in neighborhoods with high levels of poverty and social
change.* Spatial concentrations of gang members also create higher levels of
gun violence.” Neighborhoods with high concentrations of gang membership
are characterized by high levels of gun violence and social disorganization.

B. SOCIAL PROCESSES AND GANG VIOLENCE

Studies of the social processes involved in the generation of gang violence
focus on group processes.” The dynamics of interactions thatlead to both initial
and retaliatory acts of gang violence are key to such analysis. Such analyses
underscore the role of group process and social-psychological variables in the
understanding of gangs and gang activities. In 1996, I observed spikes in gang
violence over time that were often quite dramatic in magnitude.”® My study
underscored the role of “threat” in the explanation of gang violence, particularly
retaliatory violence. An assault could initiate a sequence of retaliatory violence
that moves beyond an individual neighborhood and its original participants.’”

This approach emphasizes the dynamic social processes of collective
behavior that lead to retaliatory violence among gangs. It is important to note
in this context the role that offending plays in victimization, particularly for
gang members®® where offending and victimization are linked in a series of
inter-relationships. In this context, Klein and Maxson identified the role of
social processes in the escalation of violence.”® Pizzaro and McGloin provided

33.  Carolyn Rebecca Block & Richard Block, Street Gang Crime in Chicago, NAT’L INST.
OF JusTICE REsEARCH IN BRrier (Dec. 1993); David Kennedy, Anthony Braga & Anne Piehl, The
(Un)Known Universe: Mapping Gangs and Gang Violence in Boston, in CRIME MAPPING AND CRIME
PREVENTION 219 (David L. Weisburd & J. Thomas McEwen eds., 1997); Rosenfeld, Bray & Egley,
supra note 29.

34.  Huebner et al., supra note 12.

35. Colin Loftin, Assaultive Violence as a Contagious Social Process, 62 BuLL. N.Y AcAp. MEp.
550 (1984).

36.  Scott H. Decker, Collective and Normative Features of Gang Violence, 13 Just. Q. 243
(1996).

37.  Andrew V. Papachristos, Murder by Structure: Dominance Relations and the Social Structure
of Gang Homicide, 115 AM. ]. Soc. 74 (2009); Cohen & Tita, supra note 30; Decker, supra note 36.
38.  David C. Pyrooz, Scott H. Decker & Richard K. Moule, The Contribution of Gang
Membership to the Victim-Offender Overlap, 51 J. Res. CRIME & DELINQ. 315 (2014).

39. Malcolm W. Klein & Cheryl L. Maxson, Street Gang Violence, in VIOLENT CRIME, VIOLENT
CriMINALS 189, 219 (Neil A. Weiner & Marvin E. Wolfgang eds., 1989); Cheryl L. Maxson,
Gang Homicide: A Review and Extension of the Literature, in HOMICIDE: A SOURCEBOOK OF SOCIAL
ResearcH 239 (M. Dwayne Smith & Margaret A. Zahn eds., 1999).
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additional support for this approach with data from Newark.*’ Such approaches
typically point to the lack of structural control in gangs,* particularly the weak
control that gangs have over their members, and the role that rivalries can play
in leading to violence within and between gangs. These studies reinforce the
notion that gangs lack the ability to control the behavior of their members.
This process is enhanced by the widespread availability of social media. As the
“digital divide”™ has shrunk and gang members more frequently engage in
the use of social media to fan the flames of violence,* there is a new medium
for keeping conflicts alive. Social media also helps to spread violence to new
groups and potentially involve new victims. Addressing the group processes
in gangs will require inserting conventional relationships and activities in the
lives of gang members.

C. RISK FACTORS

A third approach to explanations of gang membership and behavior is
found in approaches that emphasize risk factors. This work largely comes from
school-based panel studies of youth that identify gang members and isolate
characteristics that distinguish them from non-gang members. Five domains
have been examined in this context: (1) individual, (2) family, (3) school, (4)
peer group, and (5) community. Risks in these domains are associated with an
increased probability of affiliating with a gang. Maxson identified five specific
risk factors that received the most empirical support.** These include: (1)
experiencing a critical life event such as loss of a parent or divorce, (2) showing
a propensity for risk-taking and impulsivity, (3) having pro-delinquent
attitudes, (4) having low levels of parental supervision, and (5) associating
with delinquent peers. Research also shows that involvement in gangs increases
when those factors are more intense, begin earlier, are greater in number, and
span longer periods of time. There is, however, a caveat to add: These are the
same risk factors for delinquent involvement. As a consequence, it is not easy
to differentiate gang risk factors from delinquent risk factors. A strength of

40.  Jesenia M. Pizarroa & Jean Marie McGloin, Explaining Gang Homicides in Newark, New
Jersey: Collective Behavior or Social Disorganization?, 34 J. CRiM. JusT. 195 (2006).

41.  Scott H. Decker & G. David Curry, Gangs, Gang Homicide and Gang Loyalty: Organized
Crimes or Disorganized Criminals?, 30 J. Crim. Just. 343 (2002).

42. David C. Pyrooz, Richard K. Moule & Scott H. Decker, Criminal and Routine Activities in
Online Settings: Gangs, Offenders, and the Internet, 32 Just. Q. 471 (2015).

43. Pyrooz, Decker & Moule, supra note 38; Desmond Upton Patton, Robert D. Eschmann &
Dirk A. Butler, Internet Banging: New Trends in Social Media, Gang Violence, Masculinity and Hip
Hop, 29 CompuTers IN Hum. BEHAv. A54 (2014).

44, Cheryl Maxon, Street Gangs, in CRIME AND PUBLIC Poricy 158 (James Q. Wilson & Joan
Petersilia eds., 2011).
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the risk-factor approach is that it allows for interventions to target the social
deficits created by the presence of a risk factor. Another strength is that there is
strong convergence between the risk factors for gang membership and those for
involvement in delinquency. This strongly suggests that general delinquency
interventions should be appropriate for dealing with gang members. Several
of the Colorado Blueprint programs (Functional Family Therapy and Multi-
Systemic Therapy in particular) that are demonstrated as effective in dealing
with delinquency may be applied to gang involvement.

VI. PRISON GANGS

Because of their heavy involvement in crime, a large number of gang
members are imprisoned. One group estimated that up to 40% of juveniles
in secure confinement claim gang membership.”” Adult gang members also
constitute a sizable part of the prison population,*® which has increased
dramatically since the 1990s. Gang members can be found in all forms of
incarceration in the United States, including prisons, jails, detention centers,
and pre-release centers. It is estimated that gang members comprise roughly
13% of jail populations,* 12% to 17% of state prison populations,* and 9% of
the federal prison population.*

Prison gangs are more structured than street gangs and have much more
effective control over their members.” The rank-and-file membership often
has several distinct levels of membership. In this sense, prison gangs resemble
organized-crime groups, because of their level of organization and emphasis
on profits. Prison gangs are heavily involved in prison violence and rule
infractions. By some estimates, as much as half of all violence in prison is

45, DALE PARENT ET AL., U.S. DEP’T OF JUSTICE, CONDITIONS OF CONEINEMENT: JUVENILE DETENTION
AND CORRECTIONS FACILITIES (1994).

46. GEORGE M. Camp & CamiLLE GRAHAM Camp, U.S. DEP’T OF JUSTICE, PRISON GANGS: THEIR
EXTENT, NATURE, AND IMPACT ON Prisons (1985); Paige H. Ralph & James W. Marquart, Gang
Violence in Texas Prisons, 71 PrisoN J. 38 (1991)

47.  Rick Ruddell, Scott H. Decker & Arlen Egley, Gang Interventions in Jails: A National
Analysis, 31 CriM. JusT. REv. 33 (2006).

48.  Marie L. Griffin & J. R. Hepburn, The Effect of Gang Affiliation on Violent Misconduct
Among Inmates During the Early Years of Confinement, 33 CriM. JusT. & BeHAv. 419 (2006); Jessie
L. Kreinert & Mark S. Fleisher, Gang Membership as a Proxy for Social Deficiencies: A Study of
Nebraska Inmates, 3 CORRECTIONS MGMT. Q. 47 (2001).

49.  Gerald G. Gaes et al., The Influence of Prison Gang Affiliation on Violence and Other Prison
Misconduct, 82 PrisoN J. 359 (2002).

50. David Pyrooz, Scott H. Decker & M. Fleisher, From the Street to the Prison, from the Prison
to the Street: Understanding and Responding to Prison Gangs, 3 J. AGGRESSION CONFLICT & PEACE
Res. 12 (2001).
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attributable to prison gangs.’! Prison gangs exert strong control over drug sales,
gambling, and prostitution in institutions.”® Prison also provides an impetus
to join a gang for many individuals who seek protection. Incarceration plays a
role in maintaining the inmate code, which values illegal activities that create
profits.”> Moreover, going to prison provides gang members with additional
status when they return to the street. Little is known about how gang members
fare when they are released from prison and whether their re-entry is more
difficult than that of other inmates.

VII. RESPONDING TO GANGS

Many high-profile, high-cost interventions targeting gangs have not been
adequately evaluated. We do not have a good sense of whether police crackdowns
on gangs produce reductions in crime, nor do we fully understand the impact
of gang truces on violence and gang recruitment. Civil Gang Injunctions have
been used extensively in California. Despite their popularity and expense, we
don’t know enough about their short- and long-term impact. The programming
and research literature on prison gangs and re-entry efforts among prison
gang members also has large gaps. Given the high cost of responding to gangs
wrapped up in policing and prisons, this is not an acceptable situation. Clearly
it is imperative that careful evaluations be conducted.

Good evaluations must begin with clear definitions of problems and
interventions. Some efforts to curb gangs are targeted at individual gang
members while others target gangs themselves. The evidence supports targeting
individuals rather than the gang itself.** Interventions that target the gang
itself often give recognition and resources that strengthen their organizational
structure as well as their position in the community. Another key element in
gang interventions is the match between the level of criminal involvement and
the scope of an intervention. It is important to distinguish individuals who
are at broad risk for gang involvement from those who are actively engaged in
serious gang crime. Clearly, a different response is needed for active offenders.
The gang programming and evaluation literature identifies primary prevention
51.  Barton L. Ingraham & Charles E. Wellford, The Totality of Conditions Test in Eighth-
Amendment Litigation, in AMERICA’S CORRECTIONAL CRisis: PRISON PopuLATIONS AND PuBLIC PoLicy
(Stephen D. Gottfredson & Sean McConville eds., 1987); Camp & Camp, supra note 46.

52. MARK S. FLEISHER, WAREHOUSING VIOLENCE (1989).

53. Meghan M. Mitchell et al., Criminal Crews, Codes, and Contexts: Differences and
Similarities Across the Code of the Street, Convict Code, Street Gangs, and Prison Gangs, DEVIANT
Benav. 1 (2016).

54. Marcorm W. KLEIN & CHERYL L. MAXSON, STREET GANG PATTERNS AND PoLICIES (2006); DAVID

G. Curry, Scort H. Decker & Davib C. Pyrooz, CONFRONTING GANGS: CRIME AND COMMUNITY
(2014).
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as an appropriate response to the general population of youths and families
who live in areas of high risk for gang involvement. Primary prevention is a
less expensive and less invasive “dose” than targeted (also known as secondary)
prevention. As such, primary prevention seeks to address the needs of
individuals at risk for involvement in gang or delinquent activities. School-
based prevention programs are a good example of primary prevention. For
example, the Gang Resistance Education and Training (GREAT) program has
been identified as an effective primary-prevention program. Expanding the
use of this prevention strategy would be a good start at gang prevention. On
the other hand, targeted prevention is designed to provide a higher level of
“dose” to children and adolescents at high risk for gang involvement, perhaps
because of the neighborhood they live in or the involvement of other family
members in gang activity. Interventions such as job training or counseling are
best used with individuals who are gang members but not yet at high levels
of involvement. This is a more intrusive intervention, with higher costs than
either form of prevention. Suppression—arrest, prosecution, imprisonment—
is reserved for those most involved in crime, particularly long-term gang
members or individuals who serve as leaders of gangs.

A key to this model, referred to as the Gang Response Pyramid, is the match
between level of criminal involvement and response. Finding the right match
can be enhanced by assessing individuals for the risk factors associated with
gang membership.
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A growing body of research has examined the process of disengaging
from gangs.”® Most importantly, this research finds that the majority of gang
members leave their gangs, often without negative consequences. The exit
process is helped along most often by family and maturational reform. It is
important for agencies, police, and friends and relatives to recognize and abet,
not impede, the exit process from gangs. When opportunities for desistance
present themselves (pregnancy, injury, employment, marriage), their effects
should be encouraged and enhanced.

55.  Scott H. Decker, David C. Pyrooz & Richard Moule Jr., Disengagement from Gangs as
Role Transitions, 24 J. REs. ADOLESCENCE 268 (2014); Dena C. Carson, Dana Peterson & Finn-
Aage Esbensen, Youth Gang Desistance: An Examination of Different Operational Definitions of
Desistance on the Motivations, Methods, and Consequences Associated with Leaving the Gang, 38
Crim. Just. Rev. 510 (2014).
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Some of the more notable gang interventions include the Comprehensive
Gang Strategy, Boston Ceasefire, and the Los Angeles Gang Reduction and
Youth Development (GRYD) strategy. The Comprehensive Gang Strategy
involves a wide variety of interventions such as the Community Wide Approach
to Gang Reduction (Mesa, Riverside, San Antonio, Bloomington-Normal and
Tucson),* Safe Futures (St. Louis, Imperial Valley, Boston, Seattle, Fort Belknap
and Contra Costa),” and the Little Village Project. All of these interventions
are united by their adherence to the Comprehensive Gang Strategy developed
by Dr. Irving Spergel. These efforts combined prevention, intervention and
suppression. The results of external evaluations demonstrate that the model
is extremely difficult to implement, but that when implemented fully, some
reductions in gang crime are produced. Boston Ceasefire was a response to
youth violence and homicide in Boston.” It was a “smart” intervention in
the sense that the operational staff (law enforcement, probation, outreach
workers, ministers and youth workers) was guided by the research team. The
research team (David Kennedy and Anthony Braga) used mapping, network
analysis, and other social-science analytical tools to identify patterns, places
and motivations for violence (including gang violence). Significant reductions
in youth homicide were observed, though there is ongoing debate about the
long-term effectiveness of the intervention. The lasting takeaway for gang
intervention, however, is that Boston Ceasefire demonstrated that it is possible
to form a coalition of law-enforcement, social-service, clergy, and probation
efforts to address a problem. Chicago Ceasefire was a related program that
was built on public-health principles of violence prevention and depended
heavily on outreach workers to act as “violence interrupters.” Finally, GRYD
is notable because it represented a political triumph over territoriality on
the part of politicians and social-service agencies. GRYD emerged from the
reform efforts of the Los Angeles mayor and City Council to combine all of the
existing funding for gang prevention and intervention programs into a single
initiative. GRYD used research (mapping, police data, school data, and youth
surveys) to identify risk areas, risk factors, and concentrations of gang crime.
The evaluation showed some reductions, but not consistently across the city.

56. James C. HoweLL, OFFICE OF JUVENILE JUSTICE & DELINQUENCY ProGrams, U.S. DEpP’T. OF
JusTICE, YOUTH GANG PROGRAMS AND STRATEGIES 34-37 (2000), https://www.ncjrs.gov/pdffiles1/
0jjdp/171154.pdf..

57. BLAINE MORLEY ET AL., OFFICE OF JUVENILE JUSTICE & DELINQUENCY ProGrams, U.S. DEp’T.
OF JUSTICE, COMPREHENSIVE RESPONSES TO YOUTH AT Risk: INTERIM FINDINGS FROM THE SAFEFUTURES
INrTIATIVE (2000), https://www.ncjrs.gov/pdffiles1/0jjdp/183841.pdf..

58.  Program Profile: Operation Ceasefire (Boston, Mass.), NaT’L INST. OF JUSTICE, https://www.
crimesolutions.gov/ProgramDetails.aspx?ID=207._
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The state of research and practice in responding to gangs has not advanced to
the point where it is possible to identify “best” practices, something akin to what
is available in outlets such as the University of Colorado Blueprints for Healthy
Youth Development. There are many resources available, including a guidebook on
prevention by the Centers for Disease Control and the National Institute of Justice
as well as a Strategies to Prevent Gang Crime published by the Office of Community
Oriented Policing.” That said, the state of knowledge does support the following
generalizations. First, no single response to gangs is likely to be successful, because
the problem of gangs, gang members and gang behavior is complex and requires
multiple responses. Second, the dose must match the magnitude of the problem.
That is to say, where the gang problem is deeply entrenched (for example, cities
like Chicago and Los Angeles), multifaceted, long-term strategies must be initiated.
In other cities, where the gang problem is emergent, a lower level of intervention
may be necessary. Third, the response must be tailored to the individual level of
gang involvement. Serious and chronic gang members who engage in high levels of
violent crime will require the suppression activities of the criminal justice system.
Youths who live in neighborhoods plagued by gang violence who have not joined
gangs will need substantial prevention and perhaps intervention services. Fourth,
every intervention needs a well-defined problem statement, a carefully articulated
intervention, and must be evaluated with a rigorous research design. Finally,
while more complex to design and implement, comprehensive interventions are
most likely to produce positive outcomes. Such interventions must involve law
enforcement, community, education, juvenile justice, NGO, and the private sector.

The gang problem did not emerge overnight and won’t be solved with
quick-fix responses. Communities must adopt long-term strategies to respond
to the multiple layers of gang problems while addressing the more proximate
or immediate output of gangs, such as gun violence, drug sales and threats to
the socializing power of families, employment and schools.

CONCLUSION

What does the future hold for gangs? There is widespread media speculation
that many gang members are radicalized, especially in prison. At this point,
there is little credible evidence to support this assertion rather than anecdotal
evidence. The lack of ideological beliefs and political motivations seem to be
the major reasons why this is the case.®® The Internet also presents opportunities

59. Scort H. DECKER, OFEICE OF COMMUNITY ORIENTATED POLICING SERVICES, U.S. DEP’T OF JUSTICE,
STRATEGIES TO ADDRESS GANG CRIME: A GUIDEBOOK FOR LOCAL LAW ENFORCEMENT (2008).

60. Scott H. Decker & David Pyrooz, Gangs, Terrorism, and Radicalization, 4 J. STRATEGIC
Securrty 151 (2011).
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for criminal involvement on the part of gangs. Gang members are usually
teenagers and use the Internet for social media and for symbolic reasons rather
than instrumental reasons.® Finally, as marijuana becomes more socially and
legally accepted, it will be interesting to see how gang members who deal drugs
will respond to those legal changes. As legal marijuana begins to saturate the
market, it is possible that violence will break out for limited profits or dealers
will begin to push harder drugs.

While concentrated economic and social disadvantage are associated with
the presence of gang crime, social processes also play an important role in such
events. A large proportion of gang violence involves retaliation and often has
a contagious character to it. The links between street gangs and prison gangs
are important and many incidents in prison are linked to the street. The role
of prison gangs has especially important consequences for current re-entry
initiatives. Involvement in prison gangs may thwart community re-integration
and make transition to the community more difficult for such individuals. The
problems of youth gangs and violent behavior are no longer confined to the
United States. The prospect of youth gangs becoming an entrenched part of
global youth culture is enhanced by the Internet and social media.

RECOMMENDATIONS

Collaborative efforts and comprehensive strategies are needed to better
understand gangs and minimize the threats they pose.

1. Build a strong information network. Multiple sources of information
(law enforcement, school, prison, community, gang members) are needed
to develop a solid knowledge of gangs and their members.

2. Take a comprehensive approach. Effective responses to gangs involve
multiple agencies and different activities. Examples are outlined in the
Healthy Community Pyramid in this chapter, and in the Comprehensive
Gang Strategy.®> Maintaining partnerships among different agencies can
be difficult, but it is essential.

3. Expand the focus of law enforcement. Gangs are opportunistic and involved
in a variety of offenses, particularly drug sales and violence. Thus a focus on a
single offense type by police and prosecutors is likely to be ineffective.

61. Pyrooz, Moule & Decker, supra note 42.
62.  OJJDP Comprehensive Gang Model, NaT’L GANG CENTER, https://www.nationalgangcenter.
gov/Comprehensive-Gang-Model.
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Intervene early. Because the risk factors for delinquency and gang
membership overlap so strongly, delinquency interventions offer great
promise. Multiple intervention points should be utilized, including family,
school, social service, recreation, and employment.

Closely monitor the reentry process: As a large number of gang members
go to prison, their reentry is important to community safety. Often gang
members return to the community no better—or even worse—than when
they left for prison. Gang members returning from prison need close
supervision and high-intensity levels of programming.



Criminalizing Immigration
Jennifer M. Chacén’

Over the past two decades, criminal justice systems at both
the federal and the state level have been transformed to serve
the goals of immigration law. Criminal justice reform efforts
therefore must attend to the interdependence of the immigration
and criminal enforcement systems. This chapter maps out
those interdependencies and identifies resulting problems and
pathologies. The chapter then proposes modest reforms, including
an explicit move away from tolerance for racial profiling in
immigration policing; sub-federal disentanglement from federal
immigration enforcement; and greater willingness on the part
of federal immigration enforcement officials to accept cues of
leniency from state criminal justice actors when exercising federal
immigration enforcement discretion. Generous immigration
reform and the decriminalization of many migration-
related offenses are needed to truly overcome the ongoing
criminalization of millions of people whose only error was taking
up work and residency in the U.S. without civil authorization.
But the narrower proposals offered here provide a starting point
for avoiding the burgeoning second wave of racialized mass
incarceration spurred by this new wave of mass criminalization.

INTRODUCTION

For the past 20 years, scholars working at the intersection of criminal law
and immigration law have documented the effects that these two bodies of law
have on one another. Serious criminal convictions have long triggered possible
deportation or exclusion (collectively known in immigration law as “removal”).
But in the mid-1990s, Congress significantly expanded the range of removable
offenses and eliminated many possible avenues of relief. This spurred great
introspection in immigration scholarship about the criminalization of migration.

Professor of Law, University of California, Irvine.
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The changes to immigration laws did not happen in isolation. Criminal
enforcement systems have changed as well. These changes are not just the increasing
severity in both the immigration and criminal sphere, although the well-documented
severity turn in both spheres is an important part of the story. Criminal laws,
procedures and enforcement practices also have changed—sometimes protectively
but often punitively—in response to concerns about immigration.

The federal criminal system, for example, has increasingly focused
prosecutorial resources on immigration-related crimes, particularly on
misdemeanor illegal entry and felony reentry. The resulting high-volume
prosecution of immigration crimes has converted federal courts along the
southern border into sites of mass criminal processing. This, in turn, has
produced a significant demographic shift in the federal penal system.

At the sub-federal level, the looming back-end consequence of removal
has prompted state and local officials to revise their own criminal laws and
procedures. Some jurisdictions have done so in ways intended to protect
residents from undesirable entanglement with the immigration system,
while many others have sought to strengthen the pipeline from the criminal
enforcement system to the immigration system.

Motivated by immigration law-related goals, legislators and administrators
have: changed states’ substantive criminal law; incentivized new forms of
criminal prosecutions; influenced county officials’ bail determinations and
decision-making about access to diversionary programs; constrained and
shaped plea negotiations; and, ultimately, set the stage for the differential
punishment of foreign nationals. Street-level policing practices have also
changed to accommodate immigration goals, with some jurisdictions targeting
immigrant communities for more aggressive enforcement efforts, and others
revising their arrest and detention policies to minimize contact between their
systems and the federal immigration enforcement apparatus.

This chapter explores these developments. Part I explains the changes in the
areas of immigration and criminal law at the federal level. Part II focuses on the
sub-federal criminalization of migration in both its substantive and procedural
forms. Part III then synthesizes the available information concerning the nexus
of criminal and immigration law to offer some reform proposals.



Criminalizing Immigration 207

I. FEDERAL “IMMIGRATIONIZATION” OF CRIMINAL PROCESS

For well over a century, the immigration laws of the United States have made
criminal convictions a key criterion for sorting immigrants.! Defined classes
of criminal convictions are removable offenses, and removal for such offenses
is sometimes mandatory under the statute.? At the dawn of the 20th century,
such removals were limited by statute to a defined period of years after entry,
but that has changed dramatically over the past century.” Many convictions
now trigger removal regardless of how long ago an individual entered the
country or how long ago the offense was committed. Convictions can also
be made into deportable offenses retroactively. Daniel Kanstroom described
these changes in law as creating a shift from deportation as a means to correct
errors in the admissions process to deportation as a form of post-entry social
control.* Adhering to the 19th-century legal doctrines that predated this shift,
constitutional case law treats immigration as a civil system rather than a form
of punishment.’ In reality, deportation and its contingent processes, including
immigration detention, have been used punitively for many decades.® But
recent trends have made this far more plain to see.

In 1996, Congress broadened significantly the class of criminal convictions
that can result in removal and severely narrowed the availability of discretionary
relief.” Congress also expanded the category of individuals subject to mandatory
civil detention during removal proceedings and pending their ultimate removal.?®
Following the reorganization of the Immigration and Naturalization Service
(INS) into three different agencies within the Department of Homeland Security
(DHS) in 2003, congressional appropriations for immigration enforcement

1. “Removal” is a legal term of art that includes both deportation and exclusion. Generally
speaking, deportation grounds apply to individuals who have been formally admitted. See 8
U.S.C. § 1227. Individuals who have not been formally admitted to the United States (regardless
of length of residency) are governed by the statute’s inadmissibility grounds. See 8 U.S.C.§ 1182.
See, e.g., 8 US.C. § 1227(2)(A)(iii).

DANIEL KANSTROOM, DEPORTATION NATION: OUTSIDERS IN AMERICAN History 200-13 (2007).
Id.

Id.

See, e.g., Robert Pauw, A New Look at Deportation as Punishment: Why at Least Some of the
Constztutzons Criminal Procedure Protections Must Apply, 52 ApmiN. L. Rev. 305 (2000); see also
Cesér Cuauhtémoc Garcia Hernandez, Immigration Detention as Punishment, 61 UCLA L. Rev.
1346 (2014).

I

7. Jennifer M. Chacén, Unsecured Borders: Immigration Restrictions, Crime Control and
National Security, 39 Conn. L. Rev. 1827, 1843-46 (2007).
8. See, e.g., Margaret H. Taylor, Demore v. Kim: Judicial Deference to Congressional Folly, in

IMMIGRATION STORIES 343 (David A. Martin & Peter H. Schuck eds., 2005).



208 Reforming Criminal Justice

soared.” As a result of these developments, increasing numbers of foreign
nationals—particularly those lawfully present—have experienced the harsh
effects of changes in law and policy that target “criminal aliens,” broadly defined.

Immigration scholars have been attentive to this punitive turn in the realm
of civil immigration law. Many have noted that the close linkage between
criminal conduct and removal, and legislators’ assertions that the linkage
was intended as a punitive measure, call into question the legal framing of
removal as “civil.”'® This, in turn, suggests that immigration proceedings ought
not to be immune from many of the procedural protections attached (at least
theoretically) to the criminal process. Immigration scholars also have raised
questions about the harsh immigration detention system. Federal legislators
and executive-branch officials have justified the ongoing rapid expansion of
immigration detention on both retributive and general deterrence grounds
that seem ill-suited to a purportedly civil system.

But the civil immigration system is not the only place where this punitive
turn in immigration policy has taken hold. The nation’s criminal enforcement
systems also have been transformed to manage migration through the
enforcement of criminal laws. The discussion below examines these changes at
the federal level. Part A focuses on federal criminal prosecutions of migration
crimes. Part B focuses on aspects of the federal civil immigration system that
rely upon sub-federal criminal justice enforcement mechanisms.

A. FEDERAL CRIMINALIZATION OF MIGRATION

Immigration offenses like human smuggling and harboring have been on
the books for decades, but historically, prosecution rates were negligible in the
federal criminal scheme. Over the past two decades, the federal government has
prioritized the prosecution of immigration and immigration-adjacent offenses
over all other offenses. By 2011, immigration offenses were the single largest
category of federal criminal prosecutions, and the bulk of those prosecutions
were for misdemeanor illegal entry and felony reentry.!" The aggressive

9. See, e.g., Jennifer M. Chacén, Overcriminalizing Immigration, 102 J. Crim. L. & CRIMINOLOGY
613, 630-35 (2012); see also DORIS MEISSNER ET AL., IMMIGRATION ENFORCEMENT IN THE UNITED STATES:
THE RisE OF A FORMIDABLE MACHINERY (2013).

10.  Cf Padillav.Kentucky, 559 U.S.356 (2010) (rejecting efforts to characterize deportation as
a criminal sanction but noting that it was also different from other civil collateral consequences).
11. See, e.g., U.S. SENTENCING COMM’N, OVERVIEW OF FEDERAL CRIMINAL CAsEs FiscaL YEAR
2016 (June 2017); see also Chacén, supra note 9 (summarizing earlier trends).
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expansion of immigration prosecutions leveled off at that time, but in 2016,
immigration offenses were still the second-largest category of federal offenses
(29.3%), barely trailing federal drug offenses (31.6%)."2

Moreover, as Mona Lynch has observed, the drug prosecutions in the
southern border region are structured to maximize immigration-control effects.
As she puts it, “immigration policy has become so criminalized here that the
immigrant status rather than criminal status of the defendants in drug cases
drives the adjudicatory logics and practices.”"® Prosecutors use high-volume
drug plea strategies as a blunt instrument to support border control goals. A
single southern border district accounted for 83% of the federal government’s
felony drug possession convictions at the time of Lynch’s study,' and these
drug convictions are serving as part of a broader immigration control strategy.

The federal strategy of disproportionately deploying criminal enforcement
resources to the southern border has changed the complexion of the federal
prison system. By 2016, the Federal Sentencing Commission reported that
52.7% of all federal prisoners were Hispanic.”” The focus on the southern
border region also helps to explain why more than 40% of federal prisoners
are foreign nationals. This is particularly jarring given the extensive literature
documenting the fact that foreign nationals are less likely to commit crimes
than their citizen counterparts and that cities with substantial immigrant
populations tend to be safer than those with small immigrant populations.'®

The mass prosecutions of immigration and immigration-adjacent crimes in
the southern border region have also transformed criminal court processes and
logics in federal criminal courts. Misdemeanor illegal-entry pleas are counseled
only nominally, with 6 to 10 defendants pleading at a time with the assistance

12. See U.S. SENTENCING COMM'N, supra note 11, at 2, 9.

13.  Mona Lynch, Backpacking the Border: The Intersection of Drug and Immigration
Prosecutions in a High Volume U.S. Court, 57 Brit. J. CRIMINOLOGY 112, 117 (2015).

14.  Id.at 120.

15.  U.S.SenteNCING COMMN, supranote 11. For a discussion of the impact of race on sentencing,
see Cassia Spohn, “Race and Sentencing Disparity;” in Volume 4 of the present Report.

16.  Robert Adelman et al., Urban Crime Rates and the Changing Face of Immigration: Evidence
Across Four Decades, 15 J. Etanicity IN CRiM. Just. 52 (2016) (discussing how immigration is
consistently linked to decreases in violent (e.g., murder) and property (e.g., burglary) crime
throughout the time period); Bianca Bersani, An Examination of First and Second Generation
Immigrant Offending Trajectories, 31 Just. Q. 315 (2012) (“Foreign-born individuals exhibit
remarkably low levels of involvement in crime across their life course”); Robert J. Sampson,
Rethinking Crime and Immigration, CONTEXTS, Jan. 2008, at 28.
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of one public defender."” The Federal Rules of Criminal Procedure concerning
plea agreements are violated systematically in these procedures.'® Equities like
family ties and work connections in the U.S. are used against defendants in
sentencing rather than in their favor; courts view evidence of community ties
as proof that an individual is likely to “recidivate” by attempting to return to
their families in the U.S."” Meanwhile, felony reentrants are sentenced much
more harshly than similarly situated defendants without a prior immigration
history, and the terms to which they are sentenced vary greatly depending on
where they are sentenced.?

There is no good empirical evidence that this costly prosecution approach
acts as a deterrent to unauthorized migration, let alone that it is cost-effective.
As with the drug war, a social phenomenon that might be more productively
and humanely addressed through other legal and social mechanisms is instead
wrongheadedly managed through the criminal justice system. Society is only
now awakening to the notion that the war on drugs might have been better
fought through public-health and economic programs.?! We should not wait for
many years and witness millions of additional incarcerations, largely of Latinos
prosecuted along the southern border, before we recognize that unauthorized
migration would be better managed through effective labor policy, foreign
policy, and civil and administrative migration management policies.

B. FEDERAL CIVIL IMMIGRATION ENFORCEMENT THROUGH SUB-
FEDERAL CRIMINAL SYSTEMS

The discussion above involves federal immigration enforcement actors
working in the federal criminal system, but the federal government has also
enticed and drafted sub-federal criminal enforcement actors into the project
of civil migration control. For many years, the federal government used its
own personnel to screen arrestees in the nation’s prisons and jails through the
“Criminal Alien Program,” or CAP. CAP officials identify foreign nationals

17.  Jennifer M. Chacén, Managing Migration through Crime, 109 Corum. L. REv. SIDEBAR
135, 142 (2009). Cf. Alexandra Natapoff, “Misdemeanors,” in the present Volume; Eve Brensike
Primus, “Defense Counsel and Public Defense,” in Volume 3 of the present Report.

18. See, e.g., United States v. Escamilla Rojas, 640 F3d 1055 (9th Cir. 2011); United States v.
Roblero-Solis, 588 F.3d 692, 694-700 (9th Cir. 2009).

19. See, e.g., Lynch, Backpacking the Border, supra note 13, at 129. Cf. John Monahan, “Risk
Assessment in Sentencing,” in Volume 4 of the present Report.

20. Id.; see also Alison Seigler, Disparities and Discretion in Fast-Track Sentencing, 21 Fep.
SENT’G REP. 299 (2009).

21.  For discussions of the drug war and legalization efforts, see Jeffrey A. Miron, “Drug
Prohibition and Violence,” in the present Volume; and Alex Kreit, “Marijuana Legalization,” in
the present Volume.



Criminalizing Immigration 211

who are potentially removable and initiate removal proceedings when they
deem it appropriate. In 2009, 48% of individuals apprehended by the DHS
were screened through CAP.%

Inrecentyears, CAP screening hasbeen supplemented by more comprehensive
database screening under the moniker of “Secure Communities.” This program,
which was operating nationwide by 2013, required the fingerprints of all state
and local arrestees to be run through the DHS’s IDENT database to determine the
immigration history of the arrestee.” Unlike CAP, which places federal agents in
stateandlocal facilities either physically or virtually, Secure Community effectively
makes state and local law enforcement front-line immigration screeners. Their
arrest decisions are the “discretion that matters” when it comes to determining
whether or not the DHS receives information about the individuals with whom
they interact.” If an individual is found to be in violation of immigration law,
federal agents can issue a detainer request (known informally as an “ICE hold”),
asking the state or local entity to hold the individual for up to 48 additional
hours while ICE makes arrangements to take custody.” This is true whether or
not the state or local jurisdiction decides to pursue criminal charges, meaning
that any contact with law enforcement is sufficient to trigger potential federal
intervention regardless of criminal culpability.

After its rollout, the Secure Communities program faced a barrage of
criticisms. Researchers found that the program had no effect on crime rates,*
advocates argued that it decreased community trust of state and local law
enforcement, and the government’s own statistics revealed that the majority
of foreign nationals removed as a result of the program were low enforcement
priorities.” The criticisms ultimately prompted the Obama administration to
scale back the program, replacing it with the “Priority Enforcement Program,”

22. MEISSNER ET AL., supranote 9 at 101.

23. Id.; see also Adam B. Cox & Thomas J. Miles, Policing Immigration, 80 U. CHr. L. Rev. 87,
93 (2013).

24. Hiroshi Motomura, The Discretion that Matters: Federal Immigration Enforcement, State
and Local Arrests, and the Civil-Criminal Line, 58 UCLA L. Rev. 1819 (2011).

25.  See, e.g., Christopher Lasch, The Faulty Legal Arguments Behind Immigration Detainers,
PerspECTIVES, Dec. 2013, at 1.

26. See, e.g., Cox & Miles, supra note 23.

27.  Secure Communities and ICE Deportation: A Failed Program?, TRAC, http://trac.syr.edu/
immigration/reports/349 (last visited Apr. 8,2017).
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which would continue the mandatory database screening but would more
rigorously adhere to stated enforcement priorities in setting determinations
about whom to detain and deport.*

Notwithstanding the robust evidence of the shortcomings of Secure
Communities, in his executive order of January 25, 2017, President Trump
reinstated the program and eliminated the enforcement priorities set by the
previous administration. Trump’s executive order prioritizes anyone with a
criminal record, anyone arrested, anyone who commits criminal acts (whether
or not arrested), anyone with a purported gang affiliation,” and anyone
deemed by an immigration judge to be a threat to public safety. Any foreign
national whose data flows through the Secure Communities program will
be an enforcement priority by definition because of their arrest, apparently
regardless of their immigration status, and regardless of whether they are ever
charged with, let alone convicted of, a crime.

Another set of criticisms of Secure Communities concerned the immigration
detainers that create the pipeline between the state or local prison or jail and
the immigration detention and removal system. ICE would issue detainer
requests to localities when a database screening identified a person of interest
to immigration enforcement officials, and the state or local entity that had
custody of the individual was asked to hold the person for up to 48 hours to
give ICE an opportunity to take custody.

Some states and localities bristled when forced to bear the costs of federal
immigration enforcement by detaining individuals beyond their release date
at the request of ICE.”® In many of these jurisdictions, matters came to a head
when detainees began to sue county facilities for holding them beyond their
release date on the basis of nothing more than a federal request. Courts began
to award damages to redress this violation of their Fourth Amendment right
against unreasonable seizure, holding that detainer requests issued without a
warrant or probable cause provided no basis for prolonged detentions.” As a

28. See, e.g., Memorandum from Jeh Charles John, Sec’y, U.S. Dep’t of Homeland Sec., to Thomas
S. Winkowski, Acting Dir., U.S. Immigration & Customs Enforcement et al. (Nov. 20, 2014), https://
www.dhs.gov/sites/default/files/publications/14_1120_memo_prosecutorial_discretion.pdf.

29.  On the dangers of over-ascription of gang membership to Black, Latino and Asian youth,
see generally SAMUEL WALKER ET AL., THE COLOR OF JUSTICE: RACE, ETHNICITY AND CRIME IN AMERICA
459-60 (5th ed. 2012).

30.  Christopher Lasch, Preempting Immmigration Detainer Enforcement, 3 WAKE Forest J. L. &
Por’y 281, 288-89 (2013).

31. Miranda-Olivares v. Clackamas County, No. 3:12-CV-02317-ST, 2014 WL 1414305, *4—
*8 (D. Or. Apr. 11, 2014) (finding holds executed pursuant to an ICE request lacked basis in law
and constituted a Fourth Amendment unreasonable seizure).
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result, many states and localities have now enacted policies instructing officials
not to prolong detentions based on an ICE detainer request.

Some sub-federal cooperation in immigration enforcement is governed
by contract. In section 287(g) of the Immigration and Nationality Act
(INA), Congress authorized state and local law enforcement agents to act in
the capacity of federal immigration enforcement agents when trained and
supervised by DHS agents.”? The resulting “287(g) agreements” proliferated
during the Bush administration. But after a January 2009 report by the
U.S. Government Accountability Office (GAO) found serious shortfalls in
supervision, documentation, and data collection under these agreements,”
the Obama administration scaled back the 287(g) programs. The federal
government canceled agreements that purported to give local agents the
capacity to investigate immigration status as part of their ordinary policing
functions, leaving in place only those agreements that allowed certain local
agents to screen inmates for immigration violations in jails.

Several studies concluded that 287(g) agreements fueled racial profiling,
and the DOJ also initiated investigations into jurisdictions where there were
credible reports that 287(g) investigative powers were being used in racially
discriminatory ways. An agreement with Maricopa County, Arizona, was
canceled when experts found that Latino drivers were four to nine times as
likely as similarly situated drivers of other races to be stopped by the police.
Critics continue to observe substantial variation in how 287(g) agreements
are implemented across jurisdictions, and overall, “the program does not
target primarily or even mostly serious or dangerous offenders.”** One study
concluded that about half of the individuals identified for removal through
287(g) programs were guilty of misdemeanors and traffic violations.*

Obama’s rollback of the 287(g) program was initiated in response to the
problems identified by studies of the program. President Trump’s executive order
of January 25 calls for reinvigoration of the 287(g) program, however, raising
questions as to whether the federal government plans to screen out localities that
engage in racial profiling and whether the administration will prioritize training
and data collection that was found lacking in prior iterations of the program.

32. 8 U.S.C.§ 1357(g) (codifying section 287(g)).

33. U.S. Gov’t ACCOUNTABILITY OFFICE, BETTER CONTROLS NEEDED OVER PROGRAM AUTHORIZING
StaTE AND LocAL ENFORCEMENT OF FEDERAL IMMIGRATION Laws (2009), http://www.gao.gov/
products/GAO-09-109.

34. RANDY CAPPS ET AL., MIGRATION POL’Y INST., DELEGATION AND DIVERGENCE: A STUDY OF 287(G)
STATE AND LOCAL IMMIGRATION ENFORCEMENT 2 (2011).

35.  Matthew Coleman, The “Local” Migration State: The Site-specific Devolution of Immigration
Enforcement in the U.S. South, 34 Law & PoL’y 159 (2012).
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II. SUB-FEDERAL CRIMINALIZATION OF MIGRATION

In addition to their participation in federal immigration enforcement
schemes, state and local law enforcement also play an independent role in
shaping immigration policy through the choices they make in their own
criminal-enforcement practices. First, as previously noted, states and localities
are effectively required to share arrest data with the DHS through Secure
Communities and related programs. This has prompted some localities to
change their arrest and detention practices to minimize immigration screening
for residents on the basis of minor offenses and infractions. Santa Clara
County, California, for example, initiated changes to its arrest and detainer
policies when county officials were informed that they could not opt out of
Secure Communities.”® Other municipalities followed suit.”” California later
passed legislation prohibiting state and local law enforcement from detaining
individuals pursuant to an ICE detainer request unless the individual fit into
certain statutorily defined categories of higher-risk detainees.”® At this time, at
least 4 other states and 18 other cities and counties have done the same.”” In
contrast, states and localities that do not wish to shield immigrant residents from
immigration enforcement have added incentives to arrest suspected foreign
nationals, and some choose to comply with detainer requests notwithstanding
the liability risks involved.

States and localities can and do exercise immigration discretion at every
stage of the criminal process, including investigative practices, arrest decisions,
booking practices, bail determinations, pretrial diversion decisions, charging,

36. EDGAR AGUILASOCHO ET AL., MISPLACED PRIORITIES: THE FAILURE OF SECURE COMMUNITIES IN
Los ANcEeLes County 4-7 (2012), http://www.law.uci.edu/academics/real-life-learning/clinics/
MisplacedPriorities_aguilasocho-rodwin-ashar.pdf.

37.  Id

38.  CaL.Gov’t Cobpk § 7282.5 (California TRUST Act).

39.  Locally Policies Nationally, CaL. TRUST Acr, http://www.catrustact.org/local-policies-
nationally.html (last visited Apr. 8,2017). The site lists Miami-Dade County, but that county has
recently withdrawn its protections in the face of the Trump administration’s threats to withdraw
funds from “sanctuary cities.” See also Patricia Mazzei, Miami-Dade Mayor Orders Jails To Comply
With Trump Crackdown On ‘Sanctuary’ Counties, Miam1 HeraLD (Jan. 26, 2017), http://www.
miamiherald.com/news/local/community/miami-dade/article128984759.html#storylink=cpy.
Policies like the California TRUST Act are not actually “sanctuary” policies at all. Trump’s
executive order defines that concept as involving a violation of 8 U.S.C. §1373, and that provision
does not appear to be violated in any way by the non-detainer policy outlined in the TRUST Act.
But some states, cities and counties, including California, are now contemplating the passage of
even more protective ordinances in the wake of Trump’s election.
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plea bargaining, sentencing, and corrections.*” At each stage of the process,
criminal-enforcement actors can take immigration status into account in
ways that either maximize or minimize the impact of immigration status on
the criminal process.*’ For example, prosecutors can work with defenders
to structure pleas that do not trigger mandatory deportation, or they can
aggressively pursue pleas that maximize the likelihood of deportation in
addition to the criminal punishment. A neutral stance toward immigration
status in the criminal process can result in unintended and harsh immigration
consequences for relatively minor criminal charges, so efforts to minimize the
immigration consequences of criminal proceedings often require explicitly
taking alienage into account in order to ensure the avoidance of immigration
consequences when that outcome is seen as desirable.*

Some states and localities have actively sought to use their criminal-
enforcement systems to promote immigration enforcement. Arizona’s S.B.
1070, which sought to create a number of immigration crimes that purportedly
complemented federal immigration law, is the best known example.* In Arizona
v. United States, the Supreme Court struck down portions of S.B. 1070 that
would have made it a state crime to work without authorization or to solicit
day labor.* But the Court left intact a provision that required law enforcement
agents in Arizona to enquire about immigration status during otherwise
lawful stops and to communicate this information to the federal government
whenever practicable.*” By leaving open the door for sub-federal immigration
policing, Arizona v. United States creates only a limited check on the practice
of using state law tools to target immigrants assumed to be unauthorized. The
decision may rule out state immigration laws, but the same effect can often be
achieved through alternative routes.

40.  For an excellent discussion of the ways that immigration policy preferences can affect
each stage of the proceedings, see Ingrid V. Eagly, Criminal Justice for Noncitizens: An Analysis of
Variations in Local Enforcement, 88 N.Y.U. L. Rev. 1126, 1146-55 (2013).

41.  Id. at 1157-1195 (describing three models for jurisdictions with differing practices: an
“alienage neutral model,” which attempts to neutralize the effects of immigration status on the
criminal process by discouraging investigations into immigration status during routine policing
and when structuring bail, pleas and sentences to minimize the impact of immigration status; an
“illegal alien punishment model,” which seeks to use the levers of the criminal justice system to
ensure that unauthorized migrants are treated more harshly in the system than other defendants;
and an “immigration enforcement model,” which actively seeks to use state law to create potential
immigration consequences and to funnel foreign nationals into federal detention and removal).
42.  Id

43.  Ariz. Rev. Stat. ANN. § 11-1051.

44.  Arizona v. United States, 567 U.S. 387 (2012).

45.  Id.
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For many years before S.B. 1070, jurisdictions like Arizona used their
human-smuggling laws, anti-trafficking laws, and identity-theft laws to target
unauthorized migrants. Arizona’s practice of prosecuting immigrants for self-
smuggling so clearly served as immigration enforcement tools that courts
found that the self-smuggling law was pre-empted by federal immigration
law.*® But the state’s identity theft laws, which have also blatantly been used to
target undocumented residents, have managed to survive judicial challenge,
suggesting that states and localities have significant capacity to manipulate
their criminal laws and enforcement policies to serve their own immigration
enforcement objectives.

III. RETHINKING CRIMMIGRATION

The above discussion illustrates the many linkages and synergies between
the nation’s criminal justice systems and the immigration enforcement system.
Federal immigration agents and federal courts and agencies obviously play a role
in enforcing immigration law. But this discussion reveals the extent to which beat
police officers, state prosecutors, probation officers, county sheriffs, state court
judges, and federal prosecutors all make decisions that structure the priorities and
shape the reach of the nation’s immigration enforcement system. In some ways,
they are just as important as the federal immigration bureaucracy in structuring
U.S. immigration priorities. Immigration judges hear only about 17% of removal
cases” and have very little discretion to stay removal in the cases that they do hear.
Once individuals enter the removal system through the criminal justice system,
there are few exit ramps. Numerically, state and local law enforcement agents are
also more influential than federal immigration agents, who are responsible for
far fewer front-line detentions of removable foreign nationals. Unsurprisingly,
sub-federal law enforcement agents have been identified as important “force
multipliers” in immigration enforcement efforts.

Scholars of immigration law and policy generally tend to agree that the
immigration enforcement system is inhumane,* costly,* and surprisingly

46.  See generally Ingrid V. Eagly, Local Immigration Prosecutions: A Study of Arizona Before
S.B. 1070, 58 UCLA L. Rev. 1749 (2011).

47.  ACLU, AMERICAN EXILE: RAPID DEPORTATIONS THAT Bypass THE COURTROOM 2 (2014), https://
www.aclu.org/report/american-exile-rapid-deportations-bypass-courtroom.

48. See, e.g., BILL ONG HING, DEPORTING OUR SOULS: VALUES, MORALITY AND IMMIGRATION PoLicy
(2006).

49.  See, e.g., MEISSNER ET AL., supra note 9 (estimating that the U.S. spends over $18 billion on
immigration enforcement each year).
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counterproductive.” There is no good empirical evidence that substantiates
the effectiveness of ongoing efforts to manage migration through the criminal
justice system. Unfortunately, public opinion on immigration is often premised
upon serious misconceptions concerning the U.S. immigrant population.™
Given the resulting political popularity of this approach among certain
political constituencies, one might wonder whether the laws and policies at
the heart of the criminal-immigration nexus are actually a worthy focus for
bipartisan criminal justice reform. In many quarters, the widespread diffusion
of enforcement responsibilities and the resulting ubiquity of immigration
enforcement are politically popular, particularly when such efforts are perceived
as targeting “criminal aliens.”

But in fact, the success of broader criminal justice reform depends upon our
ability to achieve some degree of bipartisan consensus to reform the laws and
policies that criminalize migration and migrants. The current focus on punishing
immigration through the criminal justice systems at the federal and state levels
does not just echo the policies of the failed war on drugs, but it actually opens
up a new front in that war,” raising the specter of a new wave of racialized mass
incarceration.” Those hoping to reform criminal justice systems without paying
attention to the increasing criminalization of migration are unlikely to succeed,
because systemic choices around migrant criminalization are increasingly fueling
the wide-scale criminalization and incarceration of Latinos.”

50.  See, e.g., Douglass Massey, Jorge Durand & Karen A. Pren, Why Border Enforcement
Backfired, 121 Am. J. Soc. 1557 (2016) (concluding that hard line border enforcement policies
perversely increased the size of the settled unauthorized population in the U.S.).

51.  Vivian Yee et al., Here’s the Reality About Illegal Immigrants in the United States, N.Y. TIMES
(Mar. 6, 2017), https://www.nytimes.com/interactive/2017/03/06/us/politics/undocumented-
illegal-immigrants.html (reporting that more than 60% of the unauthorized population has
been present for 10 years of more and less than 20% of that population has been present for
less than 5 year). Mexicans account for over half of these unauthorized residents, although
individuals from parts of Central America, China and India are also well-represented. Id.

52.  Foran early endorsement of the devolution of immigration enforcement authority in this
context, see Peter Schuck & John Williams, Removing Criminal Aliens: The Pitfalls and Promises
of Federalism, 22 Harv. J. L. & Pus. PoL’y 367 (1999).

53.  Lynch, supra note 13.

54, See César Cuauhtémoc Garcia Herndndez, Creating Crimmigration, 2013 BYU L. Rev.
1457 (2014); Yolanda Vazquez, Constructing Crimmigration: Latino Subordination in a Post-
Racial World, 76 Onio St. L.J. 599 (2015). For a discussion of mass incarceration, see Todd R.
Clear & James Austin, “Mass Incarceration,” in Volume 4 of the present Report.

55. See, e.g., Vazquez, supra note 54.
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Developments in criminal-enforcement systems that unfurled during the war
on drugs supply the mechanisms for the current overcriminalization of migration.
Vast federal enforcement resources are shuffled between the federal prosecution
of drug and immigration crimes in border regions, but they also fuel the efforts
of sub-federal enforcement agencies. The severity of federal immigration law is
amplified when the federal government steps in to prevent states from engaging

in drug decriminalization® or the creation of immigration “sanctuaries.””’

As with the war on drugs, now that issue entrepreneurs have encouraged
states and localities to view immigration enforcement as one of their own
enforcement prerogatives, and one that is inextricably linked with anti-crime
efforts aimed at controlling risky populations, the federal government has lost
some of the levers necessary to exert control over the specific dimensions of sub-
federal immigration enforcement efforts. The federal government can ramp
up, but often cannot scale back, the use of sub-federal criminal-enforcement
resources on immigration control.”® Also, as with the war on drugs, when the
federal government encourages the ramping up of enforcement efforts at all
levels of government, the results are costly and punitive policies that have no
beneficial effect on public safety commensurate to the harms they generate.

To prevent the ongoing criminalization of migration from ultimately
paralleling the worst failures and excesses of the war on drugs, there are three
issues that require immediate attention and reform: the insufficient restrictions
on racial profiling in immigration policing; the growing lack of state and local

56.  The removal provisions pertaining to drug use are some of the harshest and most
irrational in the immigration code. See Nancy Morawetz, Rethinking Drug Inadmissibility, 50
Wwm. & Mary L. Rev. 163 (2008). State decriminalizations of drugs do not necessarily solve
this problem for foreign nationals because the federal government can still prosecute these
removable offenses. See Gonzalez v. Raich, 545 U.S. 1 (2005) (upholding Congress’s ability to
regulate the cultivation of marijuana for personal, compassionate use, notwithstanding state
law permitting such use). Attorney General Sessions has suggested that he does not intend to
be bound by state drug decriminalizations, although he seemed to back away from his stronger
prohibitionist stance during his confirmation hearings. See Tom Huddleston, Jr., What Jeff
Sessions Said About Marijuana in His Attorney General Hearing, FORTUNE (Jan. 10, 2017), http://
fortune.com/2017/01/10/jeff-sessions-marijuana-confirmation-hearing.

57.  President Trump has been very vocal about his opposition to sanctuary cities, and has
threatened to cut off federal funding to them, although the targets of these possible funding cuts
are very narrowly defined in his executive orders to date. See Exec. Order No. 13,768, 82 Fed.
Reg. 8799, 8800 (Jan. 30, 2017) (defining sanctuary jurisdictions as those that “willfully refuse
to comply” with the requirement in 8 U.S.C. § 1373 that states not interfere with the ability
of their employees to communicate with federal immigration agents). Few if any jurisdictions
colloquially labeled “sanctuary cities” actually fall within this definition.

58.  Jennifer M. Chacon, The Transformation of Immigration Federalism, 21 WM. & MAry BILL
Rts J. 577 (2012).
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autonomy to pursue integrationist public safety policies; and the need for
greater rationalization of the criminal-immigration law nexus. Reforms around
the first two issues can be achieved at the state and local level without federal
intervention, although federal participation would be beneficial; however, the
last will require federal action.

A. RACIAL PROFILING

First, immigration policing is one of the few areas where the courts and the
executive branch continue to expressly sanction the use of racial profiling.”
This has remained true even after the Department of Justice prohibited the use
of racial profiling in other forms of policing; the exception for immigration
policing was retained by the Department of Justice in its 2014 memorandum
prohibiting racial profiling.®

The enabling case law and the policies implementing it rest upon stated
assumptions that the law-enforcement agents relying on these forms of profiling
will have a certain level of expertise in immigration enforcement that will allow
them to assimilate the information about race into their superior training to
attain accurate results.®! In other words, these cases generally assume that trained
federal immigration agents are responsible for immigration enforcement and
that they know when and how racial markers provide evidence of immigration
status. If this were ever true even as applied to federal officers, it is increasingly
difficult to credit as society becomes more multi-racial and multi-ethnic.** It is
also impossible to justify the extension of this notion of expertise to every state
and local law-enforcement agent with an interest in immigration enforcement.

59.  Id. at 606-07; Kevin R. Johnson, How Racial Profiling in America Became the ‘Law of
the Land’: United States v. Brignoni-Ponce and Whren v. United States and the Need for Truly
Rebellious Lawyering, 98 Geo. L. J. 1005 (2010); Kevin R. Johnson, Racial Profiling in the “War on
Drugs” Meets the Immigration Removal Process: The Case of Moncrieffe v. Holder, 48 MicH. J. L.
ReroRM 967 (2015).

60. U.S. DeP’T OF JUSTICE, GUIDANCE FOR FEDERAL LAW ENFORCEMENT AGENCIES REGARDING THE USE
OF RACE, ETHNICITY, GENDER, NATIONAL ORIGIN, RELIGION, SEXUAL ORIENTATION, OR GENDER IDENTITY
(2014) [hereinafter DOJ Gumance], https://www.justice.gov/sites/default/files/ag/pages/
attachments/2014/12/08/use-of-race-policy.pdf.

61. See, e.g., United States v. Martinez-Fuerte, 428 U.S. 543 (1976); United States v. Brignoni-
Ponce, 422 U.S. 873 (1975).

62. See, e.g., United States v. Montero-Camargo, 208 E3d 1122 (9th Cir. 2000) (finding
Mexican appearance an inadequate justification for a stop given the large, lawfully present
population of Latinos in Southern California). But see United States v. Manzo-Jurado, 457
E3d 928 (9th Cir. 2006) (applying Brignoni-Ponce and affirming a stop based largely on racial
profiling in Montana, where the Latino population is small).
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The harms of racial profiling are discussed extensively in other chapters of
this volume.® Racial profiling is largely ineffectual as an investigative strategy,
and it is also quite costly. It undermines community trust of law enforcement
and it sends a repeated and insidious signal to some members of the community
that they are considered outsiders more worthy of suspicion than protection.®
In an age when the overbreadth of the criminal law makes charging easy,
decisions about whom to stop and arrest are critical to determining the
composition of the population of low-level offenders who wind up in prisons
and jails. When those efforts are focused on Latinos out of a misguided sense
that Latinos are the appropriate target of immigration enforcement,® it is
unsurprising that Latinos are increasingly overrepresented in prisons, jails and
removal proceedings.®

Courts and policymakers cling to the misguided notions that you can make
judgments about legal status based on appearance and that racial profiling
is necessary for effective immigration enforcement.®” In fact, effective street
policing of immigration status is an impossibility, and any attempt to achieve it
should be discouraged among state and local law enforcement agents engaged
in street policing activities. Immigration policing requires not a “sense” about
national origin, but an awareness of an individual’s immigration status—a
complex legal determination that can never be made by watching someone go
about their daily business.

63.  See, e.g,, David A. Harris, “Racial Profiling,” in Volume 2 of the present Report; Jeffrey
Fagan, “Race and the New Policing,” in Volume 2 of the present Report; Devon W. Carbado,
“Race and the Fourth Amendment,” in Volume 2 of the present Report.

64.  See generally CHARLES R. Epps ET AL., PULLED OvER: How PoOLICE StOPS DEFINE RACE AND
Crrizenstrp (2014).

65.  There are almost twice as many Hispanics in the U.S. who are native born (about 36
million) as there are foreign born Hispanics (fewer than 20 million). See Renee Stepler &
Anna Brown, Statistical Portrait of Hispanics in the United States, PEw Res. Ctr (Apr. 19, 2016),
http://www.pewhispanic.org/2016/04/19/statistical-portrait-of-hispanics-in-the-united-
states/#current-population. And, of course, many foreign born Hispanics are lawfully present
and not currently removable. Id.

66. TaNYA MARIA GOLASH-B0OzA, DEPORTED: POLICING IMMIGRANTS, D1sPOSABLE LABOR AND (GLOBAL
CarrtaLism (2015) (observing that Latino males are significantly overrepresented in the number
of deportees relative to their percentage of the immigrant population and the unauthorized
immigrant population).

67.  See, e.g., Maldonado v. Holder, 763 E3d 155 (2d Cir. 2014) (arguing that immigration
enforcement relies on the ability to profile based on “national origin.”).
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Consequently, federal racial-profiling guidelines should be revised. But even
if this does not happen, state and local law enforcement agents should engage
in training practices that discourage racial profiling in all law enforcement
endeavors, including those that might link to immigration enforcement. And state
legislatures should pass laws that encourage this move away from racial profiling.

B. ENCOURAGING LOCAL PUBLIC-SAFETY SOLUTIONS

Second, commonly acknowledged errors of over-federalization that were made
in the war on drugs should be avoided in the immigration context.®® This point
is not intuitive given that immigration policy is largely set at the federal level.
But the federal government is increasingly trying to structure state and local law
enforcement efforts to suit its own enforcement goals. This should be avoided.

Some jurisdictions want to use their resources to enforce immigration
law, and there is a robust structure under federal statute for them to do so0.%
As previously mentioned, these cooperative arrangements are problematic;
researchers have highlighted the role that race played in driving localities to seek
287(g) agreements, and in shaping emerging patterns of racially biased policing
on the ground.” Renewed research of this kind will grow in importance as the
federal government positions itself to once again encourage and promote sub-
federal immigration enforcement.”

State-federal cooperation around enforcement should be encouraged and
allowed only if it can proceed without the unjust targeting of discrete minority
communities. To date, we lack an effective example of such enforcement.
What evidence we do have suggests that jurisdictions engaged in cooperative
immigration enforcement are profiling Latinos in ways that expose them to
low-level interactions with the criminal justice system and criminal prosecution
regardless of their immigration status. It is ironic that this is happening at the
very time that society is increasingly arguing for a retrenchment of the criminal
justice system on other fronts.”

68. For a discussion of the federalization of criminal law, see Stephen E Smith,
“Overfederalization,” in the present Volume. See also WiLLIaM STUNTZ, THE COLLAPSE OF AMERICAN
CRIMINAL JUSTICE (2011).

69.  See8U.S.C.§ 1357(g) (codifying section 287(g) of the Immigration and Nationality Act).
70.  See supranotes 34-35 and accompanying text.

71. See, e.g., Exec. Order No. 13,768, 82 Fed. Reg. 8799, 8800 (Jan. 25, 2017); Memorandum
from John Kelly, Sec’y, U.S. Dep’t of Homeland Sec., to Kevin McAleenan, Acting Comm’r,
U.S. Customs & Border Protection et al. (Feb. 20, 2017), https://www.dhs.gov/sites/default/
files/publications/17_0220_S1_Implementing-the-Presidents-Border-Security-Immigration-
Enforcement-Improvement-Policies.pdf.

72.  See, e.g., Yolanda Vazquez, Crimmigration: The Missing Piece of the Criminal Justice System
and its Reform in the 21st Century, 51 U. RicH. L. Rev. (forthcoming 2017).
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Even if restrictionist jurisdictions are allowed or encouraged to continue to
assist the federal government, jurisdictions that do not wish to do so should not
be required to do so. All available academic evidence suggests that the presence
of immigrants (including unauthorized immigrants) does not increase crime
in neighborhoods, and in fact, has the opposite effect.”” From a public-safety
perspective, there is simply no reason that state or local law enforcement should
be enforcing immigration laws. While some immigrants commit crimes, in the
state and local context, those matters can be addressed like other crimes, using
standard law enforcement tools.

Many law enforcement officials oppose federal efforts to draft them into
immigration enforcement initiatives.”* They argue that not only will such
efforts not assist in addressing crime, but will actually undermine efforts
to prevent or prosecute harmful activities because immigrant victims and
witnesses may be afraid to collaborate with them.” These efforts to decouple
state and local policing from immigration enforcement should be encouraged,
not discouraged.

C. RATIONALIZATION

Finally, where the immigration enforcement system and the criminal justice
system cannot be effectively disentangled, they should be rationalized, with
criminal justice actors leading the way. The Supreme Court recognized this in
its 2010 decision Padilla v. Kentucky, which required defense counsel to advise
noncitizens of the clear immigration consequences of criminal convictions.”
Noting the proliferation of severe collateral immigration consequences and
the increasingly harsh way that these consequences were imposed upon
longtime and lawful residents of the U.S., immigration scholars and advocates
successfully argued for an understanding of deportation as something more
than a typical collateral consequence. Although the Supreme Court stopped
short of acknowledging that deportation is, indeed, a punitive sanction, the
Court did acknowledge its severity and required a limited degree of counseling

73.  See supranote 16 and accompanying text.

74.  See, e.g, Tom Jackman, Police Chiefs’ Immigration Task Force Outlines Opposition
to Trump Policy, WasH. Post (Mar. 1, 2017), https://www.washingtonpost.com/news/true-
crime/wp/2017/03/01/police-chiefs-immigration-task-force-outlines-opposition-to-trump-
policy/?utm_term=.014b39a88c25 (including a copy of the letter composed by law enforcement
officers opposed to enforcing immigration law).

75. Id. For a discussion of collateral consequences, see Gabriel J. Chin, “Collateral
Consequences of Criminal Conviction,” in Volume 4 of the present Report.

76.  Padilla v. Kentucky, 559 U.S. 356, 357 (2010) (citing numerous scholars in concluding
that “[t]he weight of prevailing professional norms supports the view that counsel must advise
her client regarding the risk of deportation”).
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on the clear immigration consequences of criminal convictions. The decision
highlights how selective coordination of the criminal and immigration system
can potentially generate more just outcomes in both systems.

As the Court’s discussion in Padilla makes clear, some of the most severe
and unjustifiable outcomes that arise at the intersection of the criminal and
immigration system arise not because the systems are merging or working
together, but because criminal justice systems substantially dictate immigration
outcomes. Criminal justice actors are often unaware of the all-but-controlling
weight of their decisions, although some certainly work to exploit it and others
to mitigate it.”” Regardless, because criminal justice inputs are so important in
the immigration enforcement process, the current systemic overlay ensures that
federal immigration policy is dictated to a large extent by local criminal justice
policies and choices, resulting in a removal system that is superficially national,
but operationally local, balkanized, and uneven. At the same time, the drive to
achieve immigration control has restructured federal enforcement priorities
in ways that also burden distinct geographies and populations. Although they
result from systemic interplays that are ad hoc and sometimes accidental, the
end results do bear the general features of a racial project.

The most effective way to address the problematic entanglements of
the system would be for the federal government to enact comprehensive
immigration reform that streamlined the list of removable offenses, restored
discretion to immigration judges seeking to stay potential removals, and
decreased the scope and penalties of federal immigration crimes on the books.
By all indications, such reforms are a long way off. In the meantime, there may
be more limited possibilities to ensure that the criminal justice system does not
unfairly subject immigrants to overly harsh immigration consequences

Several scholars have offered suggestions for productive integration of
criminal and immigration law to achieve this end. For example, over a decade
ago, Margaret Taylor and Ronald Wright suggested that sentencing judges
ought to have the ability to decide whether removal is an appropriate collateral
consequence to a criminal sanction, and to impose that sanction themselves.”
They argue that “[a] merger of sentencing and immigration determinations
would ... yield less duplication of resources, quicker deportation, and lower
detention costs. Deportable offenders would also benefit from quicker
resolution of their claims, shorter detentions, the institutionalized use of
prosecutorial discretion for immigration decisions, the presence of a truly

77.  See, e.g., Eagly, supra note 40.
78.  Margaret H. Taylor & Ronald F. Wright, The Sentencing Judge as Immigration Judge, 51
Emory L.J. 1131 (2002).
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neutral judge, and (most important) the provision of counsel and the other
procedural protections of the criminal system.””

In fact, it seems problematic to bestow such broad immigration powers upon
judges who are not trained in immigration law. But more limited forms of merger
might be appropriate and useful. By way of example, Jason Cade has recently
argued that the Department of Homeland Security ought to defer to findings by
criminal court judges that removal is not an appropriate sanction in particular
cases.” Allowing criminal court judges to make findings that favor immigration
lenience, and encouraging DHS officials to defer to those findings, could go some
way to alleviating the well-documented lack of proportionality in the immigration
removal system.®! Greater rationality could be achieved if federal immigration
enforcement actors paid more attention to efforts by state and local criminal
justice actors to signal the appropriateness of leniency in certain cases.

States can also modulate unilaterally the collateral immigration impacts
of criminal convictions by addressing the overpunitive aspects of their own
criminal codes. California has done this by revising its criminal penalties to
avoid triggering immigration law’s harsh aggravated felony consequences for
state misdemeanors.

In the end, problems often labeled as “crimmigration” issues® need to be
brought into mainstream criminal justice reform discussions. These issues
relate to broader issues of race and policing, federalism and over- and under-
criminalization. “Crimmigration” issues are not niche issues that arise at the
edges of federal plenary power over immigration and national security, but
issues at the heart of criminal justice policy. They are not that different from—

79.  Id.at1132.

80. Jason Cade, Return of the JRAD, 90 N.Y.U. L. Rev. ONLINE 36 (2015). Cade’s proposal,
which relies on DHS officials to give weight to criminal court judges’ indicia of leniency, may
seem less politically viable in the current administration. In truth, however, there is no reason why
any administration should resist efforts to rationalize the prioritization of scarce enforcement
resources, and voluntary reliance on information provided by criminal court judges seems like a
potentially useful way to channel this discretion.

81.  For arguments that the immigration law lacks proportionality and should incorporate
principles of proportionality, see, for example, Angela M. Banks, The Normative and Historical
Case for Proportional Deportation, 62 EMory L.J. 1243 (2013); Juliet Stumpf, Fitting Punishment,
66 WasH. & Lee L. Rev. 1683 (2009); and Michael J. Wishnie, Immigration Law and the
Proportionality Requirement, 2 U.C. IRVINE L. Rev. 415 (2012).

82.  See e.g., Ingrid V. Eagly, Criminal Justice in an Era of Mass Deportation: Reforms from
California, 20 New Crim. L. Rev. 12 (2017).

83.  For the first scholarly use of this term and its concomitant description of rising
immigration and criminal law severity, see Juliet Stumpf, The Crimmigration Crisis: Immigrants,
Crime, and Sovereign Power, 56 Am. U. L. Rev. 376 (2006).
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and indeed are related to and intertwined with—many other developments in
the field. Criminal justice reformers cannot hope to achieve effective reform of
the criminal justice system without engaging these issues directly and incisively.

RECOMMENDATIONS

Effectively reforming the “crimmigration” system would require changes to
both the immigration laws and the criminal laws. Some of the reforms most
urgently needed involve reforms of federal immigration law, including scaling
back many grounds of removability; restoring discretion to immigration
judges to suspend removals in a broad range of cases; providing for adequate
immigration adjudication for all individuals in removal proceedings;
significantly reducing reliance on immigration detention; and enacting broad
immigration reform that would legalize the existing unauthorized population
and create a more effective means of managing future migration flows. But
these are immigration reforms, not criminal justice reforms. In the spirit of this
project, the following recommendations, which flow from the discussion in
the previous section, are divided into recommendations for federal actors and
for sub-federal actors. The recommendations are also presented in order from
more modest to more sweeping.

A. FEDERAL CRIMINAL JUSTICE REFORM

1. Revise and adhere to federal guidelines on racial profiling. The current
federal guidelines document on racial profiling explicitly “does not apply
to interdiction activities in the vicinity of the border, or to protective,
inspection, or screening activities.”® The constitutional cases that
undergird this exemption were decided in the 1970s. Those cases were
problematic when decided and completely untenable now. Interdiction
efforts in the vicinity of the border—and all immigration enforcement
efforts—should comply with standard prohibitions on racial profiling.
And while it is often appropriate to consider nationality when engaged in
border screenings and inspections, this does not require racial profiling or
reliance on physical markers of presumed national origin.

2. Local law enforcement agencies should not be pressured to engage in
cooperative enforcement. Many state and local police have made clear
that they are better able to keep communities safe if they are not required
to engage in federal immigration enforcement. Statistics concerning
immigrants and crime bear this out. Local law enforcement should be
allowed to make that choice without pressure or funding revocations from

84. DOJ GuIpaNCE, supra note 60.
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the federal government. States and localities should be able to declare
to their residents that they do not engage in affirmative immigration
investigations, and they should be able to ignore detainer requests when
unaccompanied by a judicial warrant, particularly given the potential costs
they will face in defending against strong Fourth Amendment claims.

End mass adjudication of misdemeanor illegal entry. Scholars of
migration have conclusively established that migration is driven by a
host of factors, including economic and social conditions in the home
countries, access to the necessary resources to migrate, opportunities
in the receiving country, and social networks in the receiving country.
There is no good evidence that criminal prosecution is a cost-effective
deterrent of unauthorized migration. At most, it is but one factor in a
complex and often highly constrained decision to migrate. Yet the federal
government invests massive resources in the criminal prosecutions of
individuals whose only offense is crossing the border without a visa. The
legal regime that governs these prosecutions is irrational and racialized.
It is a misdemeanor to cross the border without a visa but it is only a
civil violation to overstay a visa, and the southern border is the site of the
vast majority of illegal-entry prosecutions. In short, the criminal regime is
aimed at Mexican migrants (despite the fact that migration from Mexico
is currently net negative).

Lately, some members of Congress have proposed adding a criminal
offense—making it a crime to overstay a visa. This might make the
criminal code more rational, but it would also be immensely more
costly, both socially and economically. Experience with the war on drugs
counsels a move in the other direction—decriminalizing misdemeanor
illegal entry and treating both illegal entry and visa overstays as a civil and
administrative matter.

Substantially reduce federal sentences for illegal reentry. When someone
returns to the U.S., this is often indicative of the fact that they have substantial
family or community ties here. Such factors are not good reasons for harsher
punishment. Felony reentry prosecutions should target only individuals
who pose a repeat threat to the community, and those individuals should
be sentenced accordingly. Current sentencing practices purport to take into
account community threat, but they do so in ways that are vastly overbroad
and insufficiently attentive to individual equities.
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B. STATE AND LOCAL REFORMS

Leave federal immigration enforcement to the federal government.
Immigrants are less likely to commit crimes than their native counterparts,
and communities with high concentrations of immigrants tend to
have lower crime rates. In other words (and notwithstanding popular
narrative), the presence of immigrants in communities generally enhances
public safety. But if immigrants fear contact with law enforcement, this
jeopardizes community safety; noncitizens will be less likely to report
crimes, to serve as witnesses, and to help police proactively prevent
criminal activity. For these reasons, state and local agencies are best
served by creating clear demarcations between their functions and those
of federal immigration enforcement agents. Rather than expending local
resources to assist in federal immigration enforcement, these agencies
should concentrate on enhancing public safety by leaving immigration
enforcement to the federal agencies charged with that task.

Take into account the immigration consequences of local choices.
Although the Supreme Court made clear in Padilla that defense counsel
needed to inform clients of any clear immigration consequences of
criminal pleas, this decision leaves many people without meaningful legal
protection against future immigration consequences. Anyone serving
as defense counsel should be required to complete a continuing legal
education requirement at regular intervals concerning the immigration
consequences of criminal pleas. J