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FEDERAL RESPONSE TO POLICE MISCONDUCT

TUESDAY, MAY 5, 1992

HOUSE OF REPRESENTATIVES,
SUBCOMMITTEE ON CIVIL AND CONSTITUTIONAL RIGHTS,

COMMITTEE ON THE JUDICIARY,
Washington, DC.

The subcommittee met, pursuant to notice, at 10:05 a.m., in room
2237, Rayburn House Office Building, Hon. Don Edwards
(chairman of the subcommittee) presiding.

Present: Representatives Don Edwards, John Conyers, Jr.,
Patricia Schroeder, Craig A. Washington, Michael J. Kopetski, and
Howard Coble.

Also present: James X. Dempsey, assistant counsel; and Kathryn
Hazeem, minority counsel.

OPENING STATEMENT OF CHAIRMAN EDWARDS
Mr. EDWARDS. The subcommittee will come to order.
A little over 1 year ago, when the Rodney King incident hap-

pened in Los Angeles, the subcommittee members and the staff
shared the horror of what went on in that incident, and we imme-
diately commenced a series of hearings on the apparent problem of
police brutality in the United States. We had as witnesses people
from the FBI and from the Department of Justice and people from
Los Angeles, the ACLU, and other experts.

And almost immediately, within a few weeks, we were able to
write two statutes, one of which would give the Attorney General
power to go into a Federal court and as for an injunction where
he has an allegation that there was a pattern or practice of police
brutality, and get an injunction so that the particular department
would have to stop.

We also brought out a statute that would provide for the Depart-
ment of Justice to establish a data bank on police brutality, asking
the various police departments to send to this data bank at the De-
partment of Justice incidents of police brutality, or alleged inci-
dents, protecting privacy of course, because we really don t know,
and we don't know to this day, how many incidents there are. Un-
less they are videotaped or unless an announcement is made, the
peopleof America have no way of knowing how prevalent police
brutalityis.
We do know that the FBI testified that, over the past 6 years,

they have investigated 15,000 incidents reported to them, because
it can be a violation of Federal law. And we said, well, what have
you done with it? And they said, well, we will immediately give you
a report on the incidents, the 15,000 that we have. Well, it's been



over 1 year and we've been asking the Justice Department what's
going on with the 15,000 cases, and they have told us that they
have contracted the studies out to reputable research entities and
that we should have the results shortly.

[Further information appears in the appendix.]
Mr. EDWARDS. But, in the meantime, these two bills that we ap-

proved unanimously in this subcommittee, and overwhelmingly in
the full committee, became part of the omnibus crime bill and were
passed without hesitation in the House and in the conference. But
when the conference report, after passing the House, got to the
Senate, there's been a filibuster ever since on the whole crime bill.
And so our two statutes on those two items have been held up,
which we regret because we think, although they're not substantive
totally they would be useful.

In all of this, we are not being critical of police departments in
general. We know they have a difficult job and we honor and re-
spect police departments all over the country. I know I certainly do
in my hometown.

But there are still problems insofar as the victims are concerned,
and we do want to hear, especially Judge Newman, about what the
problems are with regard to victims today, their rights, and that's
one of the reasons we're holding this hearing today.

But before I call on our first witness, I yield to the gentleman
from Michigan, Mr. Conyers, who right from day one, after the
Rodney King incident, has been an ardent, ardent, hard-hitting
champion on this issue, as he always has been in his more than
a quarter century of service in this House of Representatives. Mr.
Conyers.

Mr. CONYERS. Thank you very much, Chairman Edwards.
We together went to the Attorney General, then Dick

Thornburgh, to make certain that the Federal investigation com-
menced instantly when the Rodney King tragedy -unfolded. And
here again today we're brought back, this country and this Con-
gress, to the whole subject of Rodney King and the aftermath.

In a way Mr. Chairman, we're caught between two "Kings:" An
articulate, beautiful, intelligent King and another King who can
hardly pass a sentence from his lips without trembling or stutter-
ing, but both deeply concerned about the future of this country.
That's what brings this committee that you've chaired across the
years, the Civil Liberties and Constitution Subcommittee of Judici-
ary, together.

We're also brought together because a suburban jury, as Adriane
Washington in the Washington Times said, "passed an unbeliev-
able verdict that created a devastating aftermath that highlighted
our shortcomings as a nation and as a people." By acquitting those
four officers, that jury confirmed the fears of many African-Ameri-
cans that the criminal justice system ik a failure.

The tragic result of that grossly unjust verdict resulted in a city
that went up in flames and two dozen other cities across this coun-
try, reflecting anger, pain, outrage of people with nowhere to turn
for protection not only against an out-of-control police department,
but a negligent Government. You know, one of the things that the
President of the United States can't get through his head is that
those weren't criminals out in L.A.; those were outraged citizens



that had nothing else that they could do, that were venting the
rage of years of political and economic repression. And so when he
sent in the Marines, the Army, the National Guard, that had only
to do with stopping the unrest, but the underlying causes, he isn t
a bit more conscious of those underlying causes than the man in
the moon.

So when he sent the Department of Justice in only after the riots
had cost 58 lives, thousands of injuries, billions of dollars in prop-
erty damage, until then the Department of Justice was only a re-
luctant partner in the prosecution of Rodney King's attackers.
Since 1985, the Department of Justice has brought an average of
42 lawsuits per year against police officers, although they inves-
tigated more than 15,000 cases-a record that should embarrass
everybody in government.

Even South Africa is reversing a long history of tolerating police
abuses. Only last week, a police commander was sentenced to
death and four other policemen sentenced to jail up to 15 years for
killing 11 antiapartheid activists in the Natal Province. Sadly, in
the more than two decades of hearings that you and I, Mr. Chair-
man, have conducted on police brutality in America, all too fre-
quently the police officers have gone unpunished for fatal attack
on African-Americans.

So we must seize this opportunity to get our Congress to enact
constructive legislation without further delay. We need to recognize
that the visual images of Rodney King's beating, the first police
beating in American history witnessed by the world-everybody
saw it-illustrates a racial divide that extends far beyond the con-
fines of police departments in this country. We've got to have some
healers here. We've got to have some people that can bring this
country together.

The same forces that acquitted the police in that case are also
the same forces in a way that redline African-Americans that apply
for business loans, which maintain housing segregation, which
practice job discrimination.

So I just plead that we recognize the larger problem of a society
divided by race. The Kerner Commission, that you and I had so
much to do with being created, noted 20 years ago-25, as a matter
of fact--that if we will fail to address this central issue, it will
bring us down. I hope this administration ends its abandonment of
the cities, its neglect of the issues of race. We're all adults; we can
talk honestly to one another. We know we have problems in this
society. But if they can bail out the savings and loan industry, if
we can fund programs for rebuilding other cities around the world,
surely we can do something to begin to tackle the racial separation
and municipal neglect of our cities in America, and it shouldn't
have to take death and destruction to make the President or us in
Congress understand the dimensions of the problem.

So this committee, I'm going to ask you, Chairman Edwards and
all of my colleagues with whom I serve here, to help us set the pace
here and report to the full House for its immediate consideration
a measure that adds to those measures we previously passed that
are in the crime bill.

First, we must give the Attorney General the authority to bring
pattern or practice lawsuits against systemic police brutality. Indi-



vidual lawsuits are not going to end the culture of violence that's
been created for generations in America and for at least a genera-
tion under Daryl Gates in the Los Angeles Police Department, and
others like it. We've held hearings in New York, Detroit, Chicago,
Miami, Los Angeles, all on this same question over the last 15
years.

The Christopher Commission in Los Angeles found a long history
of chokeholds and other illegal practices that were used against Af-
rican-American citizens of Los Angeles, that they were tolerated of-
ficially and promoted within the police department.

The second part of the proposal that I bring to you would make
the use, the excessive use, of force a criminal offense punishable by
life imprisonment if death results or up to 10 years. Now under the
current law, title 18, sections 241 and 242, prosecutors are required
to prove that the police officers had the specific intent, as you
know, to violate the victim's civil rights. Who can look into a cop's
head or anybody else's and tell that they were intending to violate
somebody's constitutional rights? It can't be done. And so we elimi-
nate that.

And, third, in this bill we require the Department of Justice to
collect statistics on the incidence of police brutality complaints, in-
vestigations, and prosecutions. The Department has yet to release
the request we made of them more than 1 year ago about the
15,000 complaints that they have investigated over the last 6
years. Under this bill, that information would be made public, save
for revealing the names of parties involved, and it would be an im-
portant step forward. We can do that; we can do no less than to
build on the record of this subcommittee, and I urge, Mr. Chair-
man, that we commence immediately toward the markup and re-
portingof the legislation that I've suggested.

Mr. EDWARDS. Thank you Mr. Conyers.
The gentleman from North Carolina, Mr. Coble.
Mr. COBLE. Thank you, Mr. Chairman. And thank you for con-

ducting this hearing today.
Mr. Chairman, it has been argued by some that Rodney King in-

vited his own problems by having initially resisted arrest, and
there may be some truth to that, but I don't believe it can be con-
vincingly argued that Mr. King invited all that was delivered to
him. At some point it seems to me-that is, at some point during
the arrest process-it seems to me, having viewed the video, as
many of you in this room have done, and that's the extent of my
examination, but it seems to me at some point that Mr. King be-
came restrained and was no longer a threat to the arresting offi-
cers, and it's unfortunate at that point that the beatings did not
cease to occur to be delivered.

Some have been reluctant to condemn the riots, the lootings, the
killings, on the ground that this postverdict behavior, oh, that was
just merely pent-up frustration; that was just merely carried out in
the name of civil rights. Such an analogy demeans civil rights.
These rioters had no concern for Rodney King. These rioters and
looters and murderers had no concern for anyone other than satis-
fying their own greed.

Some unfortunately, have seized this moment as an opportunity
to fan the fires of discontent, to fan the fires of unhappiness, to fan



the fires of hopelessness, anger, and rage. Oh, they're quick to
point accusatory fingers: "Oh, it's the fault of the L.A. police chief;
it's the fault of the mayor of Los Angeles; it's the fault of the Presi-
dent." I've heard all three charges expressed.

It seems to me, Mr. Chairman, the time has come for consensus-
building. This is the time to ignite the fires of compassion, hope,
assistance. This is the time to build, not destroy, and much build-
ing awaits completion on the part of all parties to this unfortunate
affair. We need to commence a healing process that to succeed will
require many people to become less openly and notoriously adver-
sarial and more conciliatory.

I thank the chairman.
Mr. EDWARDS. Well, thank you very much, Mr. Coble.
The gentleman from Texas, Mr. Washington.
Mr. WASHTNGTON. Thank you, Mr. Chairman. Thank you for con-

vening this hearing.
I've conferred with counsel and I will endeavor to keep my re-

marks brief at this time. I have had the opportunity to read the
testimony of His Honor, and I think that we are properly focused
on one aspect of a much larger problem, and have been given as-
surances that on Thursday we will get into a more open and free-
wheeling opportunity to discuss some of our feelings in general.

But I suppose, feeling as I do, I shouldn't let this opportunity
pass without joining my friend at the other end of the table in ex-
pressing similar thoughts with respect to the appearance, at least,
that many, many people who, for whatever reason, none of which
could be justified, have chosen to disregard or disobey the law, hid-
ing behind the thin skirts of outrage that most Americans feel with
respect to the particular incident which we have all seen on tele-
vision regarding Rodney King-I don't think that we should-I
think that it's important to look at the past because I've heard it
said that those who forget to listen to the lessons of history are
doomed to repeat their failures.

It occurs to me that, at least as reported by I believe the Wash-
ington Post, giving proper attribution, since 1917, we've had at
least 11 incidents that have been labeled as riots in various parts
of the country, and following each of those major incidents we have
had a study of one sort or another. I read with a good deal of cha-
grin that some of the people in the community, I'm sure for a wor-
thy purpose, have suggested to the President and others that we
have another study. I don't think that, in my very narrow and con-
fined and perhaps overly simplistic judgment, another study is
what we need. I think that if you look at least starting with 1965,
following the riot in 1965, there was a study, Governor's Commis-
sion on the Los Angeles Riots, followed in 1968 by the National Ad-
visory Commission on Civil Disorders, called the Kerner Report; in
1968, the Governor's Select Commission on Civil Disorders; in
1968, the Chicago Riot Study Committee; in 1969, the National
Commission on the Causes and Prevention of Violence; in 1970, the
National Commission on Campus Unrest; in 1982, following the in-
cident in Miami, the U.S. Civil Rights Commission Report-I think
that there is, without question, permeated throughout all of those,
Mr. Chairman and members, enough boxcar writing in the sky to



let us know what we've failed to do as a nation and what we must
now begin to do.

I believe that if life gives you lemons, that the most appropriate
thing to do is to make lemonade. We could spend another 2 years
studying the causes of the most recent incidents in Los Angeles,
but I think that without more-in our hearts at least, we fairly
well know what the problems are.

As a lawyer, it's difficult for me to criticize a particular jury ver-
dict because I've seen verdicts that I like and I've seen verdicts
that I dislike, but we must all preach, at least in my judgment, if
we are to be faithful to the concept of ordered liberty, we must
teach allegiance and preach allegiance to the verdict Whether we
like it or not. It's sort of like in the military, I'm told-I was never
fortunate enough to be able to serve my country in that regard-
but you salute the rank, not the individual who wears the uniform.

We must respect the jury verdict in Los Angeles, in my view, or
in Simi Valley, although most Americans, it appears, are in a
quandary as to attempt to explain it to themselves and to their
children. And that is a real quandary because so many people have
seen what appears to the unaided eye, at least, to be a rather sig-
nificant case of police misconduct. I think the judge touched on
that. I read over his testimony. There are ways of explaining at
least plausible explanations as to how the jury could have somehow
reached this decision.

But the main thrust of my point at this time, Mr. Chairman, is
that we as a nation, not just the Congress but the President, the
judicial branch, as well as the legislative branch, it seems now,
while there are others who will have the task certainly and will be
about the business of attempting to study in microdetail the events
that led up to the very unfortunate series of tragedies that oc-
curred in Los Angeles and environs beginning on last Wednesday,
it seems that now more than ever is a time for national leadership
to move us forward as a nation. We need leadership, from the Presi-
dent. We don't need political posturing from Mr. 'Clinton or Mr.
Bush or Mr. Perot, for that matter.

I think that was amply demonstrated by the people in Los Ange-
les that I saw on television who were spending a great deal more
time across the street in line trying to get some sort of service to
which they were entitled than they were over glad-handling with
what appeared to be a political opportunist on behalf of at least
Mr. Clinton. I'm sure he had the greatest and altruistic purpose in
mind.

But we need leadership. We need the Attorney General to make
it clear, as ought to have been done Wednesday shortly following
the verdict, that that verdict was not the end of the process; that
it was the-end of one stage of the process, but it's at least a 3-in-
ning ball game because, as Judge Newman remarks in his pre-
pared testimony, in every case of police misconduct there are at
least, albeit limited in their resources and approach and result, at
least three things that may occur. One is a State court criminal
prosecution-well, four, including the administrative remedy and
the judge talked about three of those-the State court criminal pro-
cee in, but at the Federal level the potential for Federal civil
rights charges under title 18, United States Code, section 242, as



well as section 1983 of title 42, which is a lot of legal mumbo-
jumbo, but it's the civil rights action that one can bring in Federal
court when his or her civil rights allegedly have been violated
under color of law.

It seems to me that, without looking back in criticism too much,
the most appropriate response from the Federal Government on the
very day that the verdicts were returned would have been to make
it clear that that was not the end of the process. I'm not suggest-
ing, of course, that the people who took advantage of that situation,
many of whom were, in my view at least, not acting like they were
particularly upset at the verdict because of what they were doing-
stealing televisions, it seems to me, has little relationship to right-
eous indignation with respect to the verdict in Simi Valley.

But it seems to me the Attorney General ought to move swiftly
with an investigation, Mr. Chairman, under the although limited
resources available without your bill that I hope we can pass out
of committee today, and perhaps embody some of the recommenda-
tions of Judge Newman either then or in subsequent legislation,
none of which will, of course, be applicable to the situation in Cali-
fornia because that would be unfair to those, because that would
not have been the law at the time. But the Attorney General ought
to move forward as the chief law enforcement officer in this Nation.

In addition, we need to talk about education. Education did not
directly cause the incidents in California, but I have a feeling deep
down inside, and from looking at the reports as far back as 1965,
that for every four youngsters that start the first grade, one drops
out at least by the eighth grade; and of the three of the four who
started the first grade together that graduate, one does not have
the functional equivalency of a high school education. And we're
spending less money per pupil on education. We're spending more
money for persons in prisons than we do on children to educate
them. We've cut back on the free breakfast program, and educators
tell us that children who cannot afford to eat breakfast at home are
three times less likely to learn when they get to school. We still
have a modicum of a free lunch program but not to the extent and
degree that we should have, so that children can be in a learning
environment where they can learn.

We need leadership from the Federal Government, although we
recognize that education is a local concern and ought to be handled
and controlled by local school districts and local communities.
When a child in one part of the country fails to learn because the
system fails him or her, it affects business, it affects industry, it
affects citizenship, and it affects government, because someone else
has to pick up the pieces one way or another. We either pay now
or we pay later. We pay later by paying $40,000 per year to house
many of those people who dropped out of the education system, or
have been pushed out of the educational system when they become
18 or 19 years old, by housing them in the prisons of America.

We need to do something about health care, to provide meaning-
ful health care for the 37 million Americans who are working. I
would deign to hypothesize that most of the people who partici-
pated in the violence that followed the violence of the verdict were

eople who were undereducated, were people without jobs, without
ope, without health care, without employment. If we're going to



reform our system and our system of economic conversion, then we
ought to make those people first instead of last. We ought to have
a Marshall Plan for America. We ought to rebuild our cities.

These things perhaps sound farfetched from the lemonade that
some would like to see grow out of the incidents in Los Angeles,
but I fear that if we don't do it, then about every 20 years we have
a major outbreak like this; that the responsibility will be ours 20
years from now to explain why we didn't do something other than
study the problem.

I have had the privilege in my life of representing people who
have been the victim of police misconduct. I know that it is very
difficult to bring them to justice. As Judge Newman points out in
his prepared remarks, we start with the mentality that, all other
things being equally, the policeman is going to get the benefit of
the doubt. That is a truism in society. I don't think it has anything
to do with race or color-because policemen put their lives on the
line for us every day. And most, probably better than 90 percent
of the police officers in this country, are God-fearing, hardworking,
law-abiding citizens whose reputation is soiled and tainted by indi-
viduals like those who thought so little of themselves that they
needed a badge and a gun and a nightstick to make themselves-
and 12 of them-to make themselves the equal of 1 black man, 1
man who happened to be black whose name was Rodney King.

I hope the message from what happened in Los Angeles on that
fateful night, and what has happened since, is not the diminution
of the view in which we as a society hold one individual or one indi-
vidual who happens to be black. There's a larger message. Having
practiced law since 1970 until the time that I came to Congress,
I am certain, if I am certain about nothing else, I'm certain about
one thing, there but for the grace of God go any one of us. He didn't
have to be black. He didn't even have to be a man. He didn't have
to be wearing the clothes that he was wearing. When people think
like that, and when society condones conductI ike that, it can hap-
pen to any of us. It could happen to your child tonight; it could
happen to someone else's child tomorrow, because if you're unfortu-
nate enough to run into someone who needs that badge and gun
and that nightstick, and the ability to lord over another human
being, in order to make himself feel whole, you're in a heap of trou-
ble, as we say down in east Texas, where I'm from, because it can
and will happen. And it happens to all kinds of people.

In my judgment, this was not a racial incident. Each person is
entitledto his or her view. Whether it was or not, it seems to me
that we sell the incident short and we sell our country short even
if we project it as a racial incident, because when we do, then for
all of those people who are subject to the same conduct, if they
think it is racial in nature, and racial only, they're likely to dis-
regard not only the lessons of the past, but what we ought to be
doing in the future. We ought not let young people of any color
think that what happened to Rodney King couldn't happen to them.

In Houston, TX where I'm from, we started with incidents hap-
pening with people who happened to be black, and when no one
heeded the warning, it started to happen to Hispanics and then to
white males and finally to women. The message is that we need to
strengthen the laws that we have in order to ensure that there's
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respect by the people who are hired by us to enforce our laws, first
of all, because if they do not, and our society understands that they
do not, then there is disrespect for the law. And if there is dis-
respect for policemen and distrust of policemen and disrespect for
the law, then there is violence. And where there is no peace, where
there is no justice, there will always be violence.

Thank you.
Mr. EDWARDS. Thank you, Mr. Washington.
The gentleman from Oregon, Mr. Kopetski.
Mr. KOPETSKI. Thank you, Mr. Chairman, I have a statement

that I'd like entered fully into the record, and I have some com-
ments that I would like to make.

Mr. EDWARDS. Without objection.
Mr. KOPETSKI. Thank you, Mr. Chairman.
[The prepared statement of Mr. Kopetski follows:]



Statement of the Honorable Mike Kopetski
During Legislative Hearing on

H.R. , legislation to strengthen the Federal response to police misconduct
May 5, 1992

Mr. Chairman, I think the we are here today to speak about the need for a
federal response to the problem of unreasonable use of force by police officers such as
the Rodney King incident in Los Angeles last year. Last week's riots are the most
compelling evidence I can offer for the need to reform the federal role in enforcing
criminal civil rights statutes. Hopefully, the incidents across the country -- as tragic as
they are -- may finally provide the opportunity to bring about meaningful reform that will
provide a strong deterrence in preventing this situation from occurring again.

Since 1981, Department of Justice personnel has increased by 55% while the
division responsible for investigating and enforcing the criminal civil rights statutes
designed to protect the constitutional rights of all Americans has remained at about 40
people.

A look at statistics involving complaints received by the Department of Justice's
Criminal Section of its Civil Rights Division is very revealing. For the past five years an
average of between 7,500-8,000 complaints were received. The Department of Justice
investigated approximately 3,000 annually, and of these only roughly 50 cases a year were
presented to the Grand Jury. I am concerned that the Department of Justice's selecting
and successfully prosecuting 50 out of 8,000 cases annually is hardly the model of
rigorous enforcement.

These numbers reflect the Administration's philosophy on its role in enforcement
of the civil rights statutes. That role, as defined by Justice Department officials during
last-March's testimony, was described as a 'backstop," deferring to internal affairs
bureaus of local enforcement agencies. In this process, once a complaint is received by a
federal agency it is investigated within 21 days. Because of the large number of
complaints received this investigation is often cursory, merely reflecting collecting the
local police reports. The extent of local response is usually the controlling factor in
deciding whether to pursue prosecution.

I am afraid we have all seen the effectiveness and result of the "backstop system".
Perhaps more than 55 deaths and half a billion dollars in property damages in Los
Angeles will prompt President Bush and the Justice Department to re-evaluate the
current approach to criminal civil rights enforcement.

The most basic flaw with this system is clearly evident. The Department of Justice
must wait and see the most egregious examples of police conduct and then try and
prosecute the individual. So we wait until a amateur video operator catches four officers
mercilessly beating a suspect with a number of additional officers looking on. Will there
be a federal response, after the beating, after the verdict, after the riots, mayhem and
death? I believe it is obvious that the proper federal role in dealing with investigating
and prosecuting police misconduct should be preemptive rather than the current wait and
see approach.
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This can be accomplished in two ways. First, the Justice Department should play
a more aggressive role in enforcing federal criminal sanctions against officials who violate
civil rights. This role is directly related to the resources devoted to the investigation and
prosecution of criminal civil rights violations. If the Justice Department continues to
neglect these areas while it doubles its resources in other areas, it cannot seriously expect
to diminish the continuing criminal civil rights violations.

Second, Congress should pass, and the President should sign, the Police
Accountability Act, authorizing the Attorney General to sue for injunctive relief against
abusive police practices. We need the possibility of judicial intervention to prevent
abuses before -tl y occur.

Currently, the Justice Department can only prosecute individual police officers.
The primary basis for federal civil rights prosecution is 18 U.S.C. sections 241 and 242.
These Reconstruction Era civil rights statutes provide for criminal penalties for willful
violations of federally protected civil rights and conspiracies to violate these rights. These
statutes have been narrowly interpreted by the Supreme Court and are among the most
difficult statutes to enforce.

The Police Accountability Act would give the Attorney General and private
parties standing to seek and obtain injunctive relief against patterns or practices of police
misconduct that violates the U.S. Constitution. If Justice had this authority it could seek
federal court relief that would address broader patterns and policies of police abuse
instead of focusing exclusively on the narrower range of abuses involving criminal
wrongdoing by officers.

The act does not impose any new standards of conduct on police officers, nor
does it expose them to further liability. Its intent is to change the department policy
when a clear pattern of abusive police practices emerges. Rather than the current
scheme in which successive criminal cases must be initiated after the fact by the Justice
Department, this Act would offer the Justice Department the power to seek injunctive
relief to prohibit certain departmental practices.

The Justice Department has been given this authority in many areas involving
constitutional and civil rights, including voting rights, public accommodations, and
employment discrimination. But the Justice Department does not have the same
authority to protect people from a pattern and practice of police abuse.

We owe the nation's police officers our deepest gratitude for confronting on a
daily basis the increasingly violent society in which we live. The vast majority of police
officers respect the authority granted them. Their profession is the most dangerous and
difficult, and they are confronted and provoked continuously. In Oregon, every police
officer, whether state or local, must complete an extensive training course at the Oregon
Police Academy in Monmouth, Oregon. Last June, I toured this facility and met with
instructors and students alike. Oregon, many other law enforcement departments across
the nation, invests heavily in training of its officers and this investment pays off in quality
professional law enforcement officers. However, the problem of police misconduct
exists and it will not end because of the Rodney King incident. This is a serious problem
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and a difficult task which faces the nation. The means to address the problem are clear.
Now we must act.

Mr. Chairman, I commend you for holding this hearing and look forward to the
testimony of the witnesses today.



Mr. KOPETSKI. I join with my colleague from Texas, Mr. Wash-
ington, in stating that this presents some difficult questions and is-
sues for us because of our great belief and confidence in the jury
system; that through the years a community of peers has judged
the guilt or innocence, judged the tort liability of people where you
sue them in a car accident, for example, and we trust a jury to sort
through all the facts and to get instructions from a judge and to
arrive at justice in our society. So it makes it very difficult for us
to criticize the result of that very fundamental part of our judicial
system in the United States.

But we know that justice was not served in that decision by that
jury in California. So now the question is whether the Attorney
General and the Department of Justice are going to do their job,
because clearly they have the legal authority, they have the re-
sources to bring action against the police officers and to bring jus-
tice in this case, I believe, and I hope that they act forthwith. We
don't need another study to see whether they should do this as
something that they have the power to do all by themselves in
their own decision, nobody else's. The responsibility, therefore, lies
with the Attorney General.

I think that Americans believe in this cynical world of ours that
the economic system can fail them but the judicial system never
will; that there is that constant in American society; that we can
go to that branch of government and fairness will always result.
And I think that if we try to understand what happened this last
week, even by the looters, the lawless looters and rioters, we put
this in this context: That our social contract broke down. And it
broke down because of the injustice that was meted out by the jury
verdict; that people could say, well, yes, I can understand that I
want to have a job, but there isn't a job there, but I don't under-
stand why a jury didn't convict these individuals or find them
guilty of crime in our society.

When Mr. Coble talks about the healing process in our society,
I think that's our greatest challenge, to rebuild that social contract
and compact, and that it has to begin with the economic system in
our society. And as Mr. Washington was suggesting, it is for all so-
ciety. It's black and white and Asian. It's for America; that we do
have to make a recommitment to our schools and our education
system, or people aren't going to understand the processes of Amer-
ican Government; they aren't going to have the ability to get a de-
cent paying, a living wage job; that we are going to have to have
a health care network that allows universal access to care; that it
takes quality parks and green spaces in our cities so that our chil-
dren can play, and play safely, in neighborhoods; so that there is
a decent quality of life in this country; so that people feel connected
to their community; so that they're not going to burn down the
stores and businesses in their own neighborhood.

And they need to see, I think, that Government won't tolerate ri-
oting. Yes, they understand that, but also Government won't toler-
ate white-collar crime; that this Department of Justice will be ag-
gressive in pursuing those, for example, in the savings and loan in-
dustry that stole billions and billions of dollars from the American
taxpayer, that has added $100 billion to the Federal deficit, and
this Department of Justice refuses, for some reason, to go out and



collect the money in judgments that they've already gotten. So
there is a credibility problem with the Department of Justice today.

And people say, "Well, why do you come after us, rioters. You
come after us aggressively. All we ask is that you go after the sav-
ings and loan con artists just as aggressively." So it's a fairness
issue, and I think people are willing to sign up for the American
society because we have the best system of government, but it's im-
plemented by individuals.

We have talked through this past year, in particular, in closing,
Mr. Chairman, about the great changes in this world and the op-
portunity that the dissolution of the Soviet Union has presented;
that the cold war is over and that we've won. And now we're trying
to figure out what is the real defense need of America.

We talk about the need to break down those walls, as we tried,
and shift dollars from defense to the human factor in America, say-
ing that this is really our greatest and most pressing line of de-
fense. And we failed to do that a few weeks ago.

Well, I'm suggesting today that if we don't take care of this line
of defense, that what we saw in Los Angeles was just the begin-
ning; that it's going to be repeated in other major urban areas
throughout the United States, and we'd better put moneys into this
kind of defense of America, into the education, the health care of
the United States, or there will be some other incident that will set
the riots off once more.

Thank you, Mr. Chairman.
Mr. EDWARDS. thank you, Mr. Kopetski.
Our first witness is The Honorable John Newman, U.S. Court of

Appeals for the Second Circuit. Judge Newman is a former Federal
prosecutor and has a long and distinguished record of public serv-
ice, including experience in all three branches at the Federal level.

Judge Newman, would you please raise your right hand?
[Witness sworn.]
Mr. EDWARDS. Without objection, your full statement will be

made a part of the record. We welcome you. We're very pleased to
have you as a witness today, and you may proceed.

STATEMENT OF JON 0. NEWMAN, JUDGE, U.S. COURT OF APPEALS
FOR THE SECOND CIRCUIT, HARTFORD, CT

Judge NEwMAN. Thank you very much, Mr. Chairman. I appre-
ciate very much your invitation to appear before you and discuss
with you a proposal that I made on the pages of the New York
Times this past Friday, which is really a renewal of a proposal I
had made in the Yale Law Journal many years ago. The proposal
is obviously of current interest in the aftermath of the Rodney King
episode and the jury's response to it in the context of a criminal
case.

But it seems to me the need to focus seriously on the protection
of all constitutional rights in this country is an issue that is of con-
cern beyond the specifics of the Rodney King case. That case brings
it into sharp focus, but the issues have been with us ever since the
14th amen ment was adopted, which guarantees the constitutional
rights of Americans against State and local violation. And, regret-
tably, there has never been a full vindication of the promise of that



amendment, even though significant efforts have been made to
achieve that.

Essentially, there are three broad approaches one can take to as-
sure that constitutional rights are enforced. There can be criminal
prosecution when there is a violation. There can be civil lawsuits
to redress the deprivation. And there can be administrative action
taken in the locality concerned.
The Rodney King case focuses our attention on the effort to use

the criminal sanction. Many people in this country are distressed
that the jury asked to convict those officers of the crime of using
excessive forced declined to do so. I'm not here to debate the merits
of the verdict, but I do wish to emphasize the fact that the criminal
sanction, even if successful on occasion, is never going to be an ef-
fective way of enforcing the commands of the Constitution. We did
not need the Rodney King case to remind us of that.

A criminal prosecution was used by the U.S. Department of Jus-
tice to prosecute the guardsman at Kent State. The case was dis-
missed by the judge; it never got to the jury. Two years before, in
1968, in an episode that many think is perhaps the most out-
rageous excessive use of force, the Orangeburg massacre of the stu-
dents at South Carolina State College, where 3 were murdered, 27
were wounded, the Justice Department endeavored to use a crimi-
nal sanction. The grand jury would not even indict. The matter was
proceeded by information which does not require an indictment.
The jury acquitted in under 2 hours. That episode also was cap-
tured on film by a CBS camera, and it is chronicled in the book
which many of you know, written by a distinguished reporter. It's
entitled "The Orangeburg Massacre.

The reason the criminal sanction won't be effective in most cases
is not hard to understand. There are two essential problems. The
first is the case requires proof beyond a reasonable doubt. That is
a very high standard, quite appropriate for criminal cases, and ju-
ries often find it is not met in police misconduct cases.

The second reason is the nature of the defendant. The defendants
are police officers and jurors are reluctant, no matter who they
are, to brand a police officer a criminal and risk consigning him to
a prison where, for all they know, he will be housed with some of
the very people he has been responsible for apprehending. Now I
realize prison administrators are alert to that problem, and when
there is a conviction, they endeavor to take precautions, but jurors
don't know that and they don't want to take the risk.

The people who are saying, "How could the jury fail to see there
was excessive force?" I believe are asking themselves the wrong
question. Of course, there was excessive force- anyone viewing the
tape saw it for himself or herself. The issue for that jury was not
simply, "Was excessive force used?" The issue for that jury was,
"Should we vote to brand a police officer a criminal and send him
to prison?" It is one thing to watch that tape in our living rooms
and come to the conclusion that excessive force was used. I think
most Americans have come to that conclusion. It is quite another
thing for 12 jurors to use their vote and say they are persuaded
beyond a reasonable doubt that the officers are criminals who
should be placed in prison. This jury, and many other juries across
the country, have declined to say that.
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Now there are calls for Federal intervention. What can the Fed-
eral Government do today? It, too, can bring a criminal case. If it
brings a criminal case, and it well may, it will also have to have
proof beyond a reasonable doubt and it will have to ask juries to
make this same judgment branding police officers criminals. And
it will have to have even a further obstacle to overcome; it will
have to prove not only that excessive force was used, but that the
officers acted with the specific intent to deprive the victim of his
constitutional rights. That is a very hard burden to prove. That
was the element lacking in Kent State when the judge threw the
case out.

There have been some occasional successes in the use of criminal
sanctions. Those who shot Schwerner, Chaney, and Goodman, in
Mississippi were tried under the Federal civil rights statute crimi-
nally, and although some were acquitted, seven were convicted.
And there are some successes that the Department of Justice is
very proud of, I'm sure, but it is rare to convict a police officer of
police brutality. It is rare to convict any public official in this coun-
try of denying people constitutional rights. Therefore, I suggest to N

you that it is more useful to focus on making the civil remedy the
effective means of redress.

When rights are denied in America, we tend to rely on the civil
law to seek redress. We do not use the criminal law as the first
line of redress for denials of rights. We use the civil law. As you
know, there is available a civil statute-that's been on the books
for over .t century-entitling the victim of any denial of constitu-
tional rights to sue those responsible for damages. But that statute
has three defects which I want to discuss with you.

It is the wrong plaintiff suing the wrong defendant subject to the
wrong defense.

Mr. CONYERS. Which suit or which law a e you referring to?
Judge NEWMAN. The 1983 statute, the fundamental civil rights

statute in America, section 1983 of title 42.
A suit can be brought only by the victim. Now at first glance that

seems very sensible; who else? He's the victim- he's injured; why
shouldn't he sue? And I don't suggest he shouldn't sue. What I do
suggest is he should not be the only person who sues. There should
be authority for the United States of America to walk into a Fed-
eral court whenever the constitutional rights of a U.S. citizen have
been denied and bring a lawsuit.

Now I know the chairman has proposed a pattern and practice
injunction remedy, and there are many situations where that
would be a helpful remedy. But I suggest to you, Mr. Chairman,
that that, too, is a very difficult lawsuit to bring. And while it
would be a useful ingredient, it, too, need not be the only in gredi-
ent of procedural remedies for this situation. The United States
should be able to sue on behalf of its citizens in any case where
the Attorney General thought it was an appropriate situation. It
would be useful for several reasons.

It would send a needed message to the citizens of this country
that the United States is interested and concerned when civil
rights are denied, any civil right, not just police brutality but any
civil right, any constitutional right. It would provide the prestige
and resources of the United States at counsel table and in the in-



vetigtive phase. It would mean the case would be investigated by
the FBI. It would mean it would be presented by the U.S. attor-
ney's office, and it would mean that the jury would see the majesty
of the United States concerned that constitutional rights not be de-
nied.

So my first proposal is that you authorize, in addition to the civil
suit by the citizen, the right of the United States to sue on behalf
of the citizen whenever constitutional rights are denied.

The second suggestion is that you permit suit to be brought
against the responsible employing agency for which the offender
worked. Right now the suit is brought against the police officers.
Occasionally, they are successful suits, but frequently they are not.
And I've brought some materials that I'll call to your attention that
chronicle the outcomes of many of these cases. I happen to have
tried some 30 police misconduct cases in Federal court in New
Haven back in the seventies when I was a district judge. For 7V/2
years, I was a district judge. I've been on the court of appeals now
for 13. And, incidentally, I should digress simply to point out, what
I say today is my own views; I speak for no other judge and do not
purport to represent the judiciary or my court. These are my own
views. I want to make that quite clear.

I tried these cases and I saw the jury reaction to them. Occasion-
ally, they were successful, but frequently they were not. And one
reason they were not is that, just as juries are reluctant to brand
a police officer a criminal, they are also reluctant to impose heavy
financial obligations on that police officer. Now it may be that the
city would have paid the judgment; many times they do, either
through indemnification or union contracts, but jurors aren't told
that. And the defense attorneys make it very clear in their argu-
ments that you ought not to impose heavy damage remedies on a
hard-working police officer. It's a very effective argument. The suit
should be brought by the United States, and the defendant should
be the city.

Rodney King tomorrow can bring a section 1983 suit which will
be called King v. the four police officers. He might win; he might
not. I suggest to you the suit will have far better chance of success
and will be far more meaningful to the citizens of America, and to
the police departments of America, if the suit is called the United
States of America v. the city of Los Angeles.

And the third proposal I would make to you is that in those suits
you make it possible for the United States and the citizen to pre-
vail against the employing unit of government without the defense
of good faith, qualified immunity. Now this a technical matter, and
Don't want to take up all your time going into it, but simply to
identify the law today in this country is that when a citizen sues
for denial of constitutional rights, the jury is told, first determine
whether the constitutional right was denied. In this context that
would mean, first determine whether excessive force was used. The4ury is then told something else, and it is this. They are told, even
if you find the constitutional rights were denied you must exoner-
ate the police officers frqm civil liability if you believe they had a
good-faith belief in the laWlfl ness of what they were doing. It is a
technical defense; it is hard to explain to a jury. I don't believe they
grasp it all, but what they come away with is, well, the judge is
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really telling us that even if the violation happened, but the police
officer was doing what he thought was his best we ought ot to
impose liability. So they use that defense and they exonexte the-
officers. . I • ,.

If suit is brought against the officer, there's an argument there
should be a good-faith defense. Reasonable minds can differ on
that. But if suit is brought against the employing city or State, it
seems to me there is no justification for a good-faith defense. If the
constitutional right has been denied by the employee's conduct, the
employer-in this case the city-should pay. Now that's not a star-
tling proposition.

As I've pointed out in some of these materials, if a garbage collec-
tor from the city of Los Angeles negligently injures a pedestrian on
the streets today, the city will be sued and the city will pay. But
if a police officer violates the constitutional rights of a citizen and
suit is brought in Federal court, the city is not liable. That is an
extraordinary gap in Federal civil rights protection in this country.
It is a gap traceable to a ruling of the Supreme Court made many
years ago interpreting what it thought was in the minds of the
Congress in 1871. I wasn't here in 1871; I don't know if that was
in the minds of the Congress or not, but I suggest to you that,
whatever was in their minds, it ought not to be in your minds. The
time has come to pass a statute that lets the United States sue-

.doesn't require it, simply authorizes suit by the United States-
whenever a constitutional right is denied. It authorizes suit against
the employer of the person who perpetrated the deprivation of
right, and it permits that suit without the defense of good-faith im-
munity.

Now those proposals-and I'll end on this note, Mr. Chairman-
I don't suggest that they will work profound changes in the law of
this country. Indeed, it's almost embarrassing, in view of the dra-
matic events we have seen and the aftermath of it, to be suggesting
to you that attention should be focused on these precise procedural
remedies. But it's beyond my ken to deal with the broad social is-
sues that the members of this committee have identified here this
morning. My field is law and legal remedies.

There is a concern in this country for law and order, a very prop-
er concern. If there is to be order, there must be law. I have tried
to suggest to you some specific steps to strengthen law, to strength-
en remedies. You cannot have a Constitution and simply expect it
to be abided by because it exists on the books. Rights require rem-
edies, and the remedies we have, both criminal and civil, while
they are useful up to a point, are incomplete. I urge this committee
to give serious consideration to these proposals or in whatever form
you choose to implement them, so that the legal fabric of this coun-
try, the set of legal remedies for the protection of all constitutional
rights, not just police violations, all constitutional rights will be as
effective as we can possibly make them.

I thank you for this opportunity, Mr. Chairman.
Mr. EDWARDS. Well, thank you very much, Judge.
[The prepared statement of Judge Newman follows:]
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Statement of Judge Jon 0. Newman
8 Before the Suboommittee on Civil and Constitutional Rights

Committee on the Judioary
U.S. House of Representatives

May 5, 1992

My name is Jon 0. Newman. I am a United States Circuit Judge

serving on the United States Court of Appeals for the Second

Circuit. Briefly, by way of background, I have been a federal

judge for 20 years, serving on the Court of Appeals for 13 years

and previously on the District Court for the District of

Connecticut for 7j years. I also served as the United States

Attorney for the District of Connecticut for 5 years.

I appear today at the invitation of the distinguished chairman

of this subcommittee to discuss a proposal to provide enhanced

protection for the civil rights of every person in this nation, a

proposal that I made on the op-ed page of The New York Times last

Friday. I have submitted with this statement a proposed bill --

"the Civil Rights Protection Act of 1992" -- to implement the

proposal.

The proposal has been prompted by the verdicts that occurred

in the recent California trial of four police officers charged with

brutality in the arrest of Rodney King and by the distressing

events that have occurred in Los Angeles and elsewhere in the

aftermath of those verdicts. More precisely, I should say that

while these events were the immediate impetus for making the

proposal, it is actually a renewal of a more elaborate suggestion

for legislation that I first made in an article in The Yale Law

Jo~rnl in 1978. 1" Jon 0. Newman, Suing the Lawbreakers.
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Proposals to ,trengthen the Section 1983 Damaae Remedy for Law

Enforcers' Misconduct, 87 Yale L. J. 447 (1978). That article grew

out of my experience as a U.S. District Judge presiding at an

unusually large number of federal trials of police misconduct

claims in New Haven, Connecticut, in the 1970's. I tried

approximately 30 such cases to a verdict, and assisted in the

settlement of more than 100 additional cases. With the Chairman's

permission, I would like to have the proposed bill, the TiMes op-ed

piece, and the yale Law Journal article included at the conclusion

of my statement.

I. Remedies for Civil Rights Violations

Ever since the Fourteenth Amendment was adopted in 1866,

protecting the constitutional rights of all citizens against

deprivations of those rights by state and local governments, this

nation has endeavored to make the promise of that Amendment aN

reality. Many notable achievements have been recorded. One of the

first and still today one of the most significant steps was the

enactment of the Act of April 20, 1871, now codified as section

1983 of Title 42 of the United States Code. Another major landmark

was the Civil Rights Act of 1964. Most recently this Congress

enacted the Civil Rights Act of 1991. Despite these important

statutes, we still lack effective remedies for violations of

constitutional standards.

There are essentially three forms of remedies for civil rights

violations -- criminal, civil, and administrative. A criminal

prosecution may be brought under federal or state law against the

- 2 -
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public officer who caused a denial of constitutional rights; if the

officer is convicted, the normal penalties of the criminal law,

imprisonment and a fine, may be imposed. A civil suit may be

brought under federal or state law against the officer by the

person injured by the unconstitutional action; if the suit is

successful, the victim may be awarded compensatory damages and

sometimes punitive damages. An administrative remedy may be

implemented by the city, county, or state that employs the officer;

the employing unit of government may discipline the officer and may

implement internal reforms to lessen the chances that official

misconduct will occur in the future.

Regrettably, we have learned over and over again that existing

remedies are inadequate. The videotape of the beating of Rodney

King and the jury verdicts in California are only the latest

evidence that our response as a nation to civil rights violations

is far from complete. I propose to discuss with you, first, the

inadequacies of existing criminal remedies; second, the

inadequacies of existing civil remedies and how the principal

deficiencies of the federal civil remedy could be overcome; and,

third, the choices that need to be made in determining how best to

strengthen the federal civil remedy.

II. The Inadequacy of Criminal Law as a Remedy for Civil

Rights Violations

The Rodney King verdicts illustrate the difficulty of using

criminal law as the instrument for vindicating deprivations of

- 3 -
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civil rights. There may well be instances where the

unconstitutional action of a public official should be regarded as

a crime, and some successful criminal prosecutions have been

brought under both state and federal law to punish such offenses.

However, a state law criminal prosecution encounters two major

obstacles. First, the jury must be persuaded according ko the

traditional standard of proof that applies in all criminal trials

-- proof beyond a reasonable doubt. That is a high standard, as it

should be. But in many circumstances, and police brutality cases

well illustrate the point, a jury might believe that excessive

,force was used or other unconstitutional action taken and yet not

be persuaded of that fact beyond a reasonable doubt.

Second, when police officers are defendants in criminal

civil rights prosecutions, there is inevitably some reluctance on

the part of citizen jurors to brand as criminals those on whom they

rely for their safety. Some jurors will understandably fear that

convicting a police officer of a criminal civil rights offense,

even if warranted on the facts of the case, will send to all police

officers not only the intended message that civil rights must be

respected but the unintended message that perhaps the police should

lessen their law enforcement activity and overlook some crimes.

Other jurors may understandably fear that the police officer who

deserves to be convicted of a civil rights offense does not deserve

the hazardous punishment of imprisonment with ordinary criminals,

some of whom the officer might have arrested. Even if prison

- 4 -
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officials will take every precaution to separate police offenders

from the general prison population, jurors do not know that such

precautions are available, and many will hesitate to convict in

order not to subject the police officer to the risk of prisoner

retaliation.

Whether these considerations in fact influenced the verdicts

of the Rodney King jurors I do not know, but I believe it likely

that these thoughts were on the minds of at least some of them. It

is one thing to view the videotape of the Rodney King beating from

the serenity of our living rooms, where our reaction is likely to

be that, of course, excessive force was used. It is quite another

thing to be persuaded beyond a reasonable doubt that one should

cast a vote that brands a police officer a criminal and risks his

commitment to prison.

There exists a federal statute making it a federal crime to

violate civil rights, section 242 of the Criminal Code, and today

there are urgent calls for the federal government to bring a

section 242 prosecution against the police officers who beat Rodney

King. It is not for me to express any view as to the propriety of

such a prosecution, but it is fair to point out that a federal

prosecution will encounter not only the obstacles faced by the

California prosecutors but in addition the extra obstacle that

exists in every section 242 case -- the requirement that the

accused be shown to have acted with the specific intent to deprive

the victim of a constitutional right. ft_ Screws v. United States,

-5-
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325 U.S. 91, 104 (1945) (plurality opinion). It was the federal

prosecutor's inability to present sufficient evidence of this

elusive element that led to the dismissal of the federal criminal

charges against the National Guardsmen who fired the shots at Kent

State University in 1970. See United States y, Shaffer, 384 F.

Supp. 496 (N.D. Ohio 1974). If a prosecution is brought, it might

well result in one or more convictions. Successful federal

prosecutions for civil rights violations have occurred, most

notably with seven of the nineteen defendants charged with the 1964

murders of civil rights workers Michael Schwerner, James Chaney,

and Andrew Goodman in Mississippi. But successful criminal

prosecutions of civil rights violations are infrequent, whether

brought under state or federal law.

The essential deficiency of a criminal prosecution for civil

rights violations is that it offers the jurors what may often be an

unsatisfactory choice between two unattractive alternatives. The

jurors can either find the police officers guilty of a crime or

they can completely exonerate them by a finding of not guilty.

There should be alternative remedies in between these all-or-

nothing outcomes.

The difficulties of a successful criminal prosecution for

civil rights violations were brought home to me many years ago

when, as United States Attorney, I initiated the first federal

prosecution in Connecticut for police brutality. The facts were

indisputable. A police officer had arrested a teenager for

- 6 -



disorderly conduct and placed him in a police cruiser. As his

partner drove the car to the police station at 2 a.m., the officer

told his partner to stop on a sidG street. The officer got out,

pulled the handcuffed teenager from the back seat, and punched him

flush in the face. Satisfied with this summary punishment, the

officer took off the handcuffs and let the teenager go. The

details of the episode were testified to by the teenager and, more

significantly, by the officer's police partner. Despite the

unusually clear proof of police misconduct, it became apparent how

difficult it would be to obtain a conviction when the grand jurors

expressed reluctance even to return an indictment. At my urging,

12 of the 21 grand jurors, the minimum number required for an

indictment, voted a true bill. The trial jury took barely a half-

hour to return a verdict of not guilty.

III. The Inadequacy of Existing Federal Civil Remedies for

Civil Rights Violations

The inadequacy of criminal sanctions for civil rights

violations obviously suggest that civil sanctions be used. Most

grievances in this country are remedied by civil lawsuits, and

civil remedies are available under both state and federal law for

deprivations of civil rights, including acts of police brutality.

Section 1983 of Title 42 of the United States Code is the federal

law provision most frequently used by those claiming a denial of

civil rights. That provision authorizes a civil suit by any person

to redress a denial of constitutional or statutory rights caused by
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any state or local official. It is a useful remedy, but it suffers

from three basic deficiencies.

First, the suit must be brought by the person injured and

cannot be brought by the United States suing on his behalf.

Second, the defendant, except in one special and extremely limited

circumstance, must be the individual police officer who committed

the act of misconduct and cannot be the city that employs the

officer. Third, even if the jury in the civil case is persuaded

that the officer acted to deprive the victim of a constitutionally

protected right, the victim loses the suit if the jury finds that

the officer had a good faith belief in the lawfulness of his

action. Let me explain each of these deficiencies in more detail.

A. Authorizing Suit by the United States. Requiring the

plaintiff in a civil rights lawsuit to be the person injured seems

at first glance to be a sensible rule. After all, civil lawsuits

are always brought by the person injured. But civil rights

lawsuits are a special category of lawsuit. Frequently the victim

of a civil rights violation is not a typical citizen in good

standing in his community, as would usually be the case, for

example, when the victim of an automobile accident sues the

negligent driver of the car that struck him. A civil rights

plaintiff, especially the victim of police brutality, is often a

somewhat disreputable person, often a person who has just committed

a crime and who may well have a significant criminal record. When

such a person comes into court asserting that police officers have
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denied him some constitutional right, few jurors start off with a

sympathetic disposition toward him.

A civil rights lawsuit pitting the victim against the police

officers usually begins with the victim at a considerable

disadvantage, often because of the circumstances that brought the

victim to the attention of the police. It is a disadvantage from

which many victim-plaintiffs with meritorious claims never recover.

An obvious solution is to authorize the United States to

initiate the lawsuit on behalf of the injured person. A violation

of civil rights means that a United States citizen has been denied

a right protected by the United States Constitution. How

appropriate it would be for a suit to redress that violation to be

brought by the United States!

A civil rights suit brought by the United States on behalf of

the person whose rights had been violated would have several

advantages. First, it would demonstrate that the federal

government was interested in the protection of civil rights. That

is an important message for a government to send to all of its

citizens. Second, the suit would be presented by the office of the

local United States Attorney, usually an office of talented lawyers

who are well regarded in the community. Third, the Federal Bureau

of Investigation would be available to investigate the episode and

gather evidence.

Some might think that the United States may elect to bring a

civil suit on behalf of its citizens for a deprivation of
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constitutional rights, even without an authorizing statute.

Unfortunately, courts have ruled that such a lawsuit requires

explicit congressional authorization. One of the major tests of

such authority occurred in 1980, when the United States attempted

to bring a suit against the City of Philadelphia to obtain an

injunction to remedy a widespread pattern of police misconduct.

The United States Court of Appeals for the Third Circuit ruled that

the suit could not proceed without an act of Congress authorizing

such lawsuits. See United Strtes v. City of Philadelphia, 644 F.2d

187 (3d Cir. 1980).

In the past, it has been proposed that Congress should

authorize the United States to bring injunction actions.to remedy

civil rights violations, see H.R. Rep. No. 914, 88th Cong., 1st

Sess. 17 (1963); H.R. Rep. No. 956, 86th Cong., 1st Sess. 3 (1959)

(proposal of Chairman Celler); H.R. Rep. No. 291, 85th Cong., 1st

Sess. 9-11 (1957) (proposal of Attorney General), but these efforts

have-been largely unsuccessful, See House Report 914 at 22; House

Report 956 at 3; 103 Cong. Rec. 12,565, 16,112-13 (1957). A modest

remedy, permitting the Attorney General, in limited circumstances,

to seek relief against discrimination in the use of public

facilities, was enacted into law as part of Title III of the Civil

Rights Act of 1964. See 42 U.S.C. sec. 2000b(a) (1988). Authority

also exists for the Attorney General to seek injunctive relief for

so-called "pattern and practice" denials of civil rights in various

areas such as voting, housing, employment, education, and public
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accommodations. As far as I am aware, Congress has never

-------authorized a suit by the United States for the specific purpose of

obtaining money damages for the victim of a denial of

constitutional rights.

It should be emphasized that authorizing suit by the United

States on behalf of those denied their constitutional rights would

leave the decision to initiate any particular suit entirely in the

discretion of the Attorney General. Just as the Department of

Justice now decides in which cases it will initiate a criminal

prosecution for violations of federal law, it would retain complete

discretion whether to initiate a civil lawsuit for a violation of

constitutional rights. But at least the legal officers of the

United States would have the discretion to bring a civil lawsuit in

any case that they determined merited enlisting the prestige and

resources of the United States on behalf of any person who suffers

a denial of constitutional rights.

B. Imposing liability directly on the wrongdoer's emoloyer.

It is a familiar principle of tort law that an employer is

responsible for the harms caused by his employee in the course of

employment. The legal doctrine imposing such liability is known as

respondeat superigr. For all sorts of wrongs committed by state

and city employees, the unit of government that employs them is

liable to the person injured. If a municipal garbage collector

drives a truck carelessly and injures a pedestrian, the person

injured can sue the city. But the principle of respondeat superior

- 11 -
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does not apply to civil rights suits brought under section 1983.

.S Monroe v. Pape, 365 U.S. 167 (1961) (municipal liability). The

Supreme Court has ruled that when Congress passed the Civil Rights

Act of 1871, it intended to create liability only for the

individuals who personally caused a deprivation of constitutional

rights, and not for the city that employs these individuals.

Whether or not that is what Congress had in mind in 1871, it

is now time to make clear that cities are liable for the

constitutional torts of their employees, just as they are liatwle

for ordinary acts of negligence. Though the Eleventh Amendment

normally insulates the states from damages liability in federal

courts, the Supreme Court has made it clear that Congress has

authority under the enforcement clause of the Fourteenth Amendment

to legislate explicit remedies for unconstitutional action by

states and their officers, notwithstanding the Eleventh Amendment.

j Hutto v. Finney, 437 U.S. 678 (1978); Fitzpatrick v. Bitzer,

427 U.S. 445 (1976); see als Ouern v. Jordan, 440 U.S. 332 (1979)

(explicit authorization required).

Some might question the need to create direct governmental

liability for constitutional violations of individual officials by

pointing out that states and cities frequently indemnify their

public officials for liability imposed on them in connection with

their public duties, even when they act contrary to legal

limitations. In some jurisdictions reimbursement is required, not

by state law or city ordinance, but by collective bargaining
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agreements negotiated on behalf of state or municipal employees.

Thus, it frequently happens that a section 1983 judgment obtained

against a police officer for police misconduct is paid by the state

or city that employs the officer.

Such reimbursement assures payment to the person injured if he
prevails at trial, but the absence of direct governmental liability

significantly reduces the chances that the person injured will

prevail at trial. When only the individual police officers are

defendants in the courtroom, many jurors are understandably

reluctant to subject them to civil liability for money damages.

The jurors are not told and will often be unaware that state law or
local union contracts provide for governmental reimbursement of any
sums awarded against the officers. The lawyers defending the

police officers will normally find ways to urge the jurors to

reject the victim's claim in order to spare the officers the

financial burden of an adverse judgment.

There is one limited circumstance under section 1983 in which
liability may be imposed upon the governmental employer of public

officials who cause a deprivation of constitutional rights. A city

may be found liable under section 1983 upon proof that the city

maintained an official policy of encouraging or at least tolerating

unconstitutional actions by its employees. v

Department of Social Services, 436 U.S. 658 (1978). But proving

such a policy is extremely difficult, and civil rights plaintiffs

rarely win on such a claim.
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Governmental employers of public officials who deny

constitutional rights should be liable not only for compensatory

damages but also for punitive damages. The Supreme Court has ruled

that section 1983 does not authorize punitive damages against

municipalities because liability for such damages did not exist at

common law in 1871 and because, in the Court's view, it is not

sound policy to impose such liabilty. See City of Newport v. Fact

Concern , 453 U.S. 247 (1981). The common law history of the

nineteenth century obviously provides no reason for this Congress

not to adopt this remedy, and the policy arguments, I suggest,

weigh heavily in favor of punitive damage liability. In creating

governmental employer liability for punitive damages, consideration

might well be given to establishing dollar limits on allowable

awards, perhaps scaled to the population of the city, county, or

state. It would also be appropriate, in suits brought by the

United States, to permit the jury, or perhaps the court, to

allocate the punitive damages award partly to the victim and partly

to the United States.

Every person who brings a civil rights suit under section 1983

and the United States, if it is authorized to sue on behalf of the

person injured, should be able to sue directly the unit of

government that employed the person responsible for a denial of

constitutional rights. In the Rodney King case, the suit should be

United States v. City of Los Angeles.

C. Governmental liability without a good-faith immunity
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dat=1D. A major obstacle to remedying civil rights violations in

a federal civil suit under section 1983 is the doctrine of

qualified immunity. This doctrine provides that an individual

officer who has been found to have acted to deny a citizen some

constitutional right nevertheless has a defense to civil liability

if the officer had an objectively reasonable good faith belief that

his actions were lawful. BM Anderson v. Crsichton, 483 U.S. 635

(1987); ffarlow v. Fitzgerald, 457 U.S. 800 (1982).

The defense of qualified immunity is sometimes difficult to

comprehend. Some constitutional violations can be established only

by evidence that the officer acted in an unreasonable manner. For

example, an unlawful arrest occurs when an officer lacks reasonable

grounds for believing that the suspect has committed a crime. Or,

a finding of excessive force requires a finding that an officer

used more force than was reasonably required under the

circumstances. It has never been entirely clear to me why a jury

that has first concluded that an officer has acted in a manner that

is objectively unreasonable should nevertheless be permitted to

relieve the officer of civil liability by finding that it was

objectively reasonable for the officer to believe that his actions

were reasonable. But some courts have ruled that the good-faith

defense is available, even where the constitutional violation

requires proof of unreasonable action. Us Finnegan v. Fountain,

915 F.2d 817, 822 (2d Cir. 1990) (excessive force); arown v.

Glogsi2, 878 F.2d 871, 873-74 (5th Cir. 1989) (same); Thorsted y,
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K9J1, 858 F.2d'571, 573 (9th Cir. 1988) (same); Bivens . Six

Unknown famed Agents, 456 F.2d 1339 (2d Cir. 1972) (unreasonable

search). Other courts disagree. f_ Holt v. Artis, 843 F.2d 242,

246 (6th Cir. 1988) (excessive force); Bates v. Jean, 745 F.2d

1146, 1152 (7th Cir. 1984) (same). The Supreme Court has

specifically left the question open. Se2 Graham v. Connor, 490

U.S. 386, 399 n.12 (1989).

If there is some metaphysical difference between the objective

reasonableness that determines whether the officer has acted in

violation of the Constitution and the objective reasonableness that

determines whether the officer is entitled to the defense of

qualified immunity, s Anderson v. Creighton, 483 U.S. at 639, it

is safe to say that few jurors understand it, no matter how

carefully the trial judge tries to explain it. To most jurors

hearing a jury instruction on the defense of qualified immunity, it

simply sounds as if the officer should not be found liable if he

thought he was behaving lawfully, and many jurors will give him the

benefit of the doubt on that issue, even if they think his conduct

was improper. The subtleties of the distinction between objective

good faith and subjective good faith are not readily grasped by

most jurors. The Supreme Court has ruled that only the officer's

objective good faith is relevant; his subjective belief in the

lawfulness of his actions is not relevant. Anderson v. Creighton,

483 U.S. at 641.

It is not my contention that the defense of qualified immunity
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should be abolished for suits against individual officers. When a

civil rights plaintiff attempts to sue an individual public officer

for money damages, there is some justification for extending to

that officer the defense of qualified immunity. My point is that

the civil rights plaintiff should be permitted to bring suit

directly against the officer's governmental employer, and in such

a suit, there is no reason to permit the employer to invoke the

defense of qualified immunity. Whenever a public official takes

action that deprives a citizen of a constitutional right, the

official's employer should be required to pay damages to the

victim, regardless of the good faith of the official. If the

official's action was unconstitutional, the victim should be

compensated. The injury is sustained because the Constitution was

violated. The reasonableness of the officer's belief in the

lawfulness of his actions may be a reason for not requiring the

officer to pay, but it is not a reason for denying the victim fair

compensation from the city, county, or state that employs the

officer. g. Owen v. City of Independence, 445 U.S. 622 (1980)

(qualified immunity is not available to municipality for liability

that falls within the Monel! doctrine). Allowing suits against a

governmental employer without the defense of good-faith immunity

would further the goals of deterrence, risk-spreading, and

compensation.

However, governmental employers should not be liable for those

claims that would encounter the defense of absolute immunity that
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is normally available to judges, prosecutors, and a few other

officials exercising quasi-judicial authority, AS iMp..x

Sparkman, 435 U.S. 349 (1978). If a city could be sued for damages

every time a civil rights plaintiff claimed that a city court judge

committed an error of constitutional dimensions in the course of a

trial, the city would be sued over numerous matters that are better

handled in the normal process of according appellate review to the

decisions of trial judges. Similarly, the actions taken by

prosecutors to which absolute immunity applies can best be

redressed in the course of appellate review of any convictions that

result from the prosecutor's unconstitutional actions. Direct

governmental liability in such circumstances would create vexatious

opportunities to relitigate the validity of criminal convictions in

the guise of civil damage suits.

III. The Choices to Be Made in Providing an Effective Federal

Civil Remedy for Civil Rights Violations

Framing a statute to implement the three proposals I have

presented requires a number of choices to be made concerning

important details. I hope it will be useful if I outline some of

these choices and indicate the way I have suggested these choices

be made in the proposed bill that I have presented.

1. Scone of the statute. Perhaps the most basic choice

concerns the scope of the statute. The statute could be narrowly

written to cover only unconstitutional actions involving police

brutality, or it could be broadened to cover all unconstitutional

- 18 -
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actions taken by police officers, such as unconstitutional arrests

and unconstitutional searches, or it could be broadened still

further to cover all unconstitutional actions taken by any public

official under color of law. I think it makes sense to cover all

unconstitutional actions. Whenever a constitutional right is

denied, the United States should be authorized to sue on behalf of

the person injured, and that person and the United States should be

entitled to sue directly the employer of the officer responsible

for the unconstitutional action.

2. Consent of the victim. The authority of the United States

to sue on behalf of the victim could be created either subject to

the consent of the victim or without regard to the victim's

consent. I suggest conditioning the authority for suit by the

United States upon the consent of the victim. Normally, a victim

would welcome having the suit brought on his behalf by the United

States. But if an unusual situation occurred where the victim

preferred to bring his own suit, I would accord him that right.

3. Defendants in suits by the United States. If suit is

brought by the United States and if direct liability of the

governmental employer is recognized, the suit could be authorized

either solely against the employer or against both the employer and

the individual officers responsible for the constitutional

violation. I have suggested that the suit by the United States be

permitted solely against the governmental employer. Suit by the

United States against the individual officers is not needed to

- 19 -



38

vindicate the interests of the victim. He can be fully compensated

in a suit against the governmental employer. Moreover, authorizing

the United States to sue the individual officers might engender

sympathy for the officers by pitting the resources of the federal

government against them. The jury might perceive the contest as

fairer if the United States is arrayed against a city, county, or

state.

4. Consolidation. If the United States is authorized to sue

the governmental employer and the victim remains free to sue the

individual officers, the possibility of consolidation of the two

suits must be considered. I have suggested that such consolidation

be permitted.

5. gomoensatory damages. In a suit by the United States, I

have suggested that the compensatory damages awarded by the jury

would be paid to the victim whose civil rights were denied.

6. Punitive damages. Punitive damages are an important

aspect of civil rights damage suits because some unconstitutional

actions result in minimal compensatory damages. Punitive damages

provide the jury with an appropriate way to express the community's

sense of outrage. If the United States is authorized to sue on

behalf of the victim, the punitive damages could either be paid to

the victim, or to the United States, or, in the discretion of the

jury or the judge, partly to the victim and partly to the United

States. I have suggested the third option, since there may be

cases where the jury believes that significant punitive damages

- 20 -



39

should be assessed against the governmental employer to express

condemnation over the action that occurred, yet the jury might not

feel that the victim should pocket the entire amount of such an

award. Permitting a division of the punitive damages would provide

useful flexibility.

Consideration could also be given to placing some limits on

the allowable amount of punitive damages. One solution might be to

establish three categories of ceilings, scaled to the population of

the governmental employer. That would avoid the risk that a small

community could be assessed a massive amount of punitive damages.

7. Avoiding double recovery. Some provision should be made

to assure that the victim could not receive double recovery as a

result of his own suit and the suit by the United States. I suggest

that provision be made to offset the victim's recovery in his suit

against any damages awarded in the suit by the United States, and

similarly to offset any damages awarded to the victim in the suit

by the United States against any damages awarded in the victim's

own suit.

8. Immunity defense in suit against aovernmental employer.

Consideration should be given to the availability of immunity

defenses in suits against the governmental employer. I suggest

that in such suits, the defense of qualified immunity should be

unavailable, but the defense of absolute- immunity, normally

extended to judges and prosecutors, should remain available.

9. Statute of limitations. A statute of limitations should
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be established both for the direct action against the governmental

employer and for the suit by the United States. I suggest that the

same limitations periods applicable to suits under section 1983

should be used.

IV. Conclusion

A strengthened federal civil remedy for civil rights

violations would be an important step for this nation to take in

its long effort to secure the full promise of constitutional

protections. I do not claim that the proposals I have advanced

will work miracles. They will not guarantee that constitutional

rights will always be respected, they will not end racism, and they

will not eliminate the risk of violent reactions when violations of

civil rights are not remedied. But in our nation's quest to strike

the appropriate balance between the need for maintaining order and

the need to respect citizen rights, the careful crafting of civil

remedies can play an important role. There is an understandable

public demand for law and order. In the long run, the preservation

of order requires an adequate infusion of law. The Civil Rights

Protection Act of 1992 can be a significant contribution to the

rule of law.
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Mr. EDWARDS. Without objection, your article in the New Times
and the paper presented to the Yale Law Journal will also be made
a part of the record.

Judge NEwmAN. Thank you very much, Mr. Chairman.
Mr. EDWARDS. We appreciate your testimony.
[The information follows:]

(May 1, 1992, New York Times)
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Suing the Lawbreakers: Proposals to
Strengthen the Section 1983 Damage
Remedy for Law Enforcers' Misconduct

Jon 0. Newmant

In the post-Watergate era, the public has focused an increasingly
critical eye on the conduct of public officials. Misconduct in high office
has attracted most media attention, yet more serious problems lie at the
day-to-day working levels of government, where misconduct is likely to
occur more frequently and to affect more people, many of whom have
no effective means of remedying its effects or preventing its recurrence.
Any misuse of public authority threatens the equilibrium of a system
resting so fundamentally on the consent of the governed, but the
threat is most acute when the misconduct injures a citizen directly-
especially if it denies him a constitutionally protected right.

Nowhere is this threat more dangerous than in the administration of
criminal justice, where large numbers of society's least powerful mem-
bers confront awesome governmental power. The unlawful arrest, the
unjustified search, the prosecution based on evidence known to be
false, the mistreatment by a jailer-all victimize the most vulnerable of
the citizenry. Their individual liberty, privacy, and physical well-being
are the initial casualties. Ultimately, such injuries threaten the vitality
of a system of ordered liberty.

Holding law enforcers accountable to the commands of the law is an
age-old challenge not yet fully met. To be sure, our legal system em-
bodies substantive standards to curb the conduct of law-enforcement
officials. But standards are not self-executing, even when endowed
with the significance and permanence of explicit constitutional status.
There must be effective enforcement devices to ensure the highest de-
gree of realization of two crucial goals: deterring potential wrong-
doers from violating constitutional standards and affording remedies

t United States District Judge, District of Connecticut.
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that secure adequate compensation for victims of official transgressions.
Here our system needs significant improvement, for acts of official mis-
conduct are not isolated occurrences and remain a pervasive source of
justified public outrage.

The arsenal for defending constitutional rights in the law enforce-
ment process contains three basic weapons, none of which suffices to
ensure compensation and deterrence. The best known, perhaps, is the
"exclusionary rule." In 1961 the Supreme Court elevated the exclu.
sionary rule to constitutional status,3 in the hope that it would deter
misconduct by removing a major incentive to overreach-the prospect
of using against the accused evidence unlawfully acquired.' Un-
doubtedly the exclusionary rule has deterred some illegal searches and
some coercive interrogations, though success in this area is not easily
measured. But the available empirical evidence suggests that the rule
is not an especially effective deterrent,$ and many have observed that

I. Mapp v. Ohio, 567 U.S. 643 (1961). The Court in Mpapp was not in complete agree.
ment. Justice Clark's majority opinion found the exclusionary rule "logically and con-
stitutionally necessary" to the right of privacy protected by the Constitution. Id. at 656.
Justice Clark was referring to the right to be free of offenses against "ordered liberty"-
a right already recognized. But Afepp also read the exclusionary rule specifically Into the
Fourth Amendment, as incorporated against the states: "the exclusionary rule is an
essential part of both the Fourth and Fourteenth Amendments ...." Id. at 657. Justice
Black concurred, but with the reservation that "1 am still not persuaded that the Fourth
Amendment, standing alone, would be enough to bar the introduction against an accused
of papers and effects seized from him in violation of its commands." Id. at 061 (emphasis
added). But by vlewing the Fotrth Amendment together with the Fifth, Justice Black
concluded that "a constitutional basis emerges whkh not only justifies but actually
requires the exclusionary rule." Id. at 662. The dissent by Justice Harlan argued that
the exclusionary rule Is a remedy not required by the "ordered liberty" embodied in
the Fourteenth Amendment. Id. at 678-80. Because of his view of the scope of the
Fourteenth Amendment's Incorporation of the Bill of Rights, however, Justice Harlan
did not consider whether the Fourth Amendment, which In his view applied only to the
federal government, required the particular remedy of exclusion. Id. at 678.

2. Id. at 656 (quoting Elkins v. United States, 364 U.S. 206, 217 (1960)).
3. Empirical studies of the effectiveness of the exclusionary rule are Inconclusive at

best. Yet one can safely assert that they fall far short of establishing that excluding
illegally obtained evidence tends systematically to deter misconduct. Several studies In.
dicate that the rule has not significantly affected police behavior and conclude that it
has little if any valte as a deterrent. The best-known of these studies are Oaks, Studying
the Exclusionary Rule in Search and Seiture, 37 U. CHi. L. Rev. 665 (1970); Spiotto, Search
and Seizure: An Empirical Study of the Exclusionary Rule and Its Alternatives, 2 J.
LECAL STUP. 243 (1973); Spiotto, The Search and Sei:ure Problem-Two Approaches: The
Canadian Tort Remedy and the U.S. Exclusionary Rule, I J. POLICE Scl. & AD. 36 (1973).
Researchers more favorable to the rule have attacked these studies but concede that their
own evidence is no more concltsize. See, e.g.. Canon, Is the Exclusionary Rule in Failing
Health? Some New Data and a Plea against a Precipitous Conclusion, 62 Ky. L.J. 681
(1974). See generally S. Scttl.Lstm,Ea, EXCLUStONARY lNJtSTICc 50.3 (1977) (surveylng major
empirical studies and arguing that weight of evidence is that exclusionary rule Is in-
effective as deterrent); Critique, On the Limitations of Empirical Evaluations ol the
Exclusionary Rule: A Critique of tIe Spiotto Research and United States v. Calandra, 69
Nw. U.L. Ritv. 740 (1974) arguingg that it is virtually impossible objectively to measure
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whatever deterrence occurs may not be worth the frequent price of
freeing a guilty person "because the constable has blundered."' An in.
creasingly vocal minority of the Supreme Court has mounted a vigorous
attack on the exclusionary rule," and its future as a constitutional re.
quirement is at least in doubt. In any event, even if the rtile does deter
some future misconduct at justifiable expense, it provides no remedy
to the truly innocent victim of past misconduct.$

A second available weapon is the criminal prosecution of officials
who wilfully deny constitutional rights.' The pending prosecution of a
former agent of the Federal Bureau of Investigation has.refocused at-
tention on the possible uses of this approach, but regardless of the out-
come in United States v. Kearney,' the criminal sanction will never

deterrent effect of exclusionary rule). The Supreme Court recently drew the "clear" con.ltislon that "[njo empirical researcher, proponent or opponent of the rule, has yet beenable to establish with any assurance whether the rule has a deterrent effect even in thesituations in which it is now applied." United States v. Janis. 428 U.S. 433, 452 n.22 (1976).
See id. at 450 n.22 (canvassing literature).

Empirical research at least raises serious doubts about the deterrent effect of the ex-cltisonary rule, doubts that are reinforced by other considerations. The rule excludes onlyevidence offered at trial: hence, It directly affects only a small part of the criminal pro.cess. It does not even aim squarely at all police misconduct, which encompasses more thanillegal searches and interrogations, much less at the broader problem of "official" mis-conduct. And, of course, as an Immediate restriction, the rule affect only the prosecutor.For full disc.ssions of these and other factors, see S. Sc"rsLsIcra. JuPra at 56.60; Oaks,supra at 720.36. See generally Kaplan, The Limits of the Exclfuionary Rule, 26 STA,. L.Rty. 1027 (1974). Chief Justice Burger canvasses the rule's drawbacks and limitations in
his wellknown dissent In Bitens v. Six Unknown Fed. Narcotics Agents., 403 U.S. 388,
416.20 (1971).

4. People v. Defore. 242 N.Y. 13, 21, 10 N.E. 583. 587, cert. denied, 270 U.S. 657 (1926)(Cardozo, J.). That the excluslonary rule can sometimes operate to free the guilty andmore often to impede their prosectition is indisputable. "Jurists and scholars unifornly
have recognized that the exclusionary rule Imposes a substantial cost on the societal in.terest in law enforcement by Its proscription of what concedcdly is relevant evidence."United States v. Janis. 428 US. 433, 448.-49 (1976) (citing Bisons v. Six Unknown Fed.Narcotics Agents, 403 U.S. 38, 411 (1971) (Burger, C.)., dissenting), and Amsterdam,
Percipeives on the Fourlh Amendment, 58 MIN.. L. Riv. 319, 429 (1974)).

5. The first and still most prominent attack is that of Chief Jtstice Burger in Bisensv. Six Unknown Fed. Narcotics Agents, 403 U.S. 388, 411 (1971) (dissenting opinion).More recent cases hate refused to extend the scope of the rule and display at best adubious endorsement of the worth of its fundamental rationale. See Stone v. Powell, 428U.S. 465 (1976) (if state has allowed opportunity for fIll and fair litigation of FotrthAmendment claim, state prisoner cannot obtain habeas corpus relief because of %iolationof exclusionary rule); United States v. Janls, 428 U.S. 433 (19;6) evidencee seized by statelaw enforcement officials in %iolation of exciUsioary rule is admissible in ciil proceed'Wings by federal golcrnmen); United States v. Calandra. 414 U.S. 338 (1974) (refusing to
extend rule to grand jury proceedings).

6. The guilty person whose conviction Is precluded by the exclusionary rule has, in
a sense, obtained a "remedy" for the %iolatios of his rights, although many would viewthe remedy as too generous to him and too costly to sucicty to be %tarrsanted. Doubtless,
he would prefer the avoidance of conviction to a mose traditional compensatory remedy,
but he is entitled only to an appropriate reedd, not to a preferred one.

7. 18 U.S.C. §§ 241, 242. 245 (1970).
8. Crim. No. 77-245 (S.D.N.Y., filed Apr. 7, 1977).
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have significance as a deterrent. Its use is bound to be sporadic at best.
Prosecutors, who need to maintain close working relationships with
law enforcement agencies, are disinclined to charge police officials with
criminal conduct. Moreover, the criminal case requires not only
evidence that a constitutional right was denied, but proof beyond a
reasonable doubt that the wrongdoer acted with specific intent to deny
such a right.' This requirement, never easily met, coupled with the
understandable reluctance of juries to brand as criminals those who,
however misguidedly, are seeking to enforce the law, ensures that even
when prosecutions are brought convictions will be rare. And, again,
to whatever extent an occasional conviction promotes the public in.
terest in maintaining standards of official observance of the law in the
future, the victim of misconduct is not thereby afforded a remedy.

There remains the possibility of the civil damage remedy'O-the
direct claim of the victim of official wrongdoing to secure compensa.
tion for the denial of his rights. The suit can be based on common law,
as with the traditional tort action for false arrest," or on statute, as
with actions specifically authorized by Congress" and many of the

9. Screws v. United States, 325 U.S. 91, 104 (1945) (plurality opinion); c/. Monroe v.
Pape, 365 US. 167, 187 (1961) (qspcifk intent not required for civil liability).

10. Suits for civil damages can and often do include a prayer for Injunctive relief. The
Injunction has great potential as a deterrent mechanism, for It ca, Impose sweeping
prospective requirements for s)stemic reform. Nonetheless, I view the civil damage
remedy as the primary candidate for Immediate and fruitful reform efforts-partly be.
cause the injunction generally follows rather than replaces an Initial determination of
civil liability for damages, partly because the injunction, which is best Imposed upon
supervisory officials as a remedy for patterns of systemlc abuse, has been severely limited
by Riuo v. Goode. 423 U.S. 362 (1976). Riuo not only held ihat supervisory officials
cannot be found liable unless they affirmatively implement unconstitutional policies, see
id. at 375.77, but also raised the troublesome question of federalism, id. at 379.80. The
impact.of Ri:to is graphically illustrated by Lewis v. H)land, 554 F.2d 93 (Sd Cir.), ceri.
denied, 46 U.S.L.W. 3291 (U.S. Oct. 31, 1977), which casts doubt on the availability of
injunctions against supervisory officials and individual wrongdoers. But see Gerstein v.
Pugh, 420 U.S. 103 (1975); Lankford v. Gelston, 364 F.2d 197 (4th Cir. 196) (en banc).
The injunction remedy may be more available to deter misconduct by prison officials
than by police officials. See, e.g., Todard v. Ward, No, 77.2095 (2d Cir. Oct. 31, 1977). See
generally Developments in the Lau-Section 198) and Federalijm, 90 HA, v. L. Rcv. 1133,
1227.50 (1977) (hereinafter cited as Devtelopmeufsj.

The proposed amendments to S. 35, 95th Cong., Ist Scss., 123 Cost,. Ric. S124 (daily
ed. Jan. 10, 1977), now pending In the Senate Committee on the Judiciary, would
specifically authorize injunctive relief under 42 U.S.C. 1 1983 (1970) against states or
governmental units in the form of an order to adopt remedial measures to prevent re-
currence of abuse. See 123 Co.G. Rrc. S16560.61 (daily ed. Oct. 6, 1977) (amendment
proposed by Sen. Mashias). For more on S. 35 and its House counterparts., see note 38 inlra.

I. See, e.g.. Dragna v. White, 45 Cal. 2d 469, 289 P.2d 428 (1955); Johnson v. Jackson.
43I11. App. 2d 251, 193 N.E.2d 485 (1963). See generally %V. Paosstr, HANDaOOK Of THE
LAW OF ToaTs §11 (4th ed. 1971).

12. 42 U.S.C. § 1983, 1985 (1970).
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states," or on provisions of the Constitution itself, as with an action
against federal officers for Fourth Amendment violations.24

The private suit for civil damages can both compensate and deter.
In the battle to restrain official misconduct, it is our most promising
weapon, and of its several forms the claim authorized by federal statute
can best be shaped to achieve both objectives. Obviously, the common
law action could be effectively and uniformly strengthened only
through legislation. The action founded directly on the Constitution
encounters not only the uncertainty that its scope may be limited to
violations of only the Fourth Amendmentlf but also the more funda.
mental objection that the broad commands of the Constitution are
inappropriate sources from which to infer detailed provisions for an
effective cause of action. Congress has both the power and the
responsibility to legislate protection for constitutional rights, and
federal statutes are the logical sources of authority for effective law.
suits to remedy deprivations of federal constitutional rights.

The principal federal statute authorizing a damage suit for depriva.
tion of constitutional rights is 42 U.S.C. § 1983. The statute permits
any person injured by official conduct that violates the Constitution
or a federal statute to sue the person responsible at law or in equity.16

Originally enacted as part of the Civil Rights Act of 1871,11 section
1983 lay virtually dormant for ninety years. Then, in 1961, the
Supreme Court ruled that state officials could not avoid its sanctions

13. See, e.g., CAL. CIV. CoOC 52 (West Supp. 1977); ILL. ANN. STAT. ch. 38, 5 13-3(b)
(Smith.Hurd 1972 & Supp. 1977); MIcH. Comr. LAWs ANN. § 750.147 (West 1968 & Stpp.
1977.78) (treble damages liability); N.J. STAT. ANN. § 10:1.7 (West 1976) (civil and criminal
liability); N.Y. Civ. RicHlis LAW § 40.d (McKinney 1976) (same).

14. E.g., Bivens v. Six Unknown Fed. Narcotics Agents, 403 U.S. 388 (1971).
15, See, e.g.. Archuleta v. Callaway, 385 F. Stpp. 384, 388 (D. Colo. 1974) (no implied

clause of action against federal officials for damages resulting from denial of due process
under Fifth Amendment); Moore v. Schlesinger, 384 F. Supp. 163, 165 (D. Colo. 1974)
(same as to First Amendment); Davidson v. Kane. 337 F. Supp. 922. 925 (E.D. Va. 1972)
(tame as to Fifth Amendment). But see, e.g.. States Marine Lines, Inc. v. Schultz, 498
F.2d 1146, 1157 (4th Cir. 1974) (implied case of action for damages against federal of.
ficials allowed for denial of Fifth Amendment rights); Kucto v. Western Conn. Broad.
casting Co.. 424 F. Supp. 1323 (D. Conn. 1976), rev'd ons other ground, No. 77.7111 (2d
Cir. Oct. 27, 1977) (same as to First Amendment); Writers Guild of America, Vest, Inc.
v. FCC. 423 F. Supp. 1064, 1088.89 (C.D. Cal. 1976) (same).

16. Section 1983 provides:
Every person uho, under color of any statute, ordinance, regulation, custom, or

usage, of any State or Territory, subjects, or causes to be subjected, any citizen of the
United States or other person within the jurisdiction thereof to the deprivation of
any rights, privileges, or Immunities secured by the Constitution and laws, shall be
liable to the party injured in an action at law, suit in equity. or other proper
proceeding for redress.

42 U.S.C. § 1983 (1970).
17. Act of April 20, 1871, ch. 22, 11. 17 Stat. 13 (1873).
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by asserting that their actions were also prohibited by state law." The
rejection of this defense and the renewed attention to the protection of
civil rights during the 1960s spurred an extraordinary increase in the
number of lawsuits filed tnder section 1983 and other civil rights
statutes. The nationwide totals were 280 in 1960," 3985 in 1970," and
12,213 in 1977." In the context of misconduct in the law enforcement
process, the section 1983 suit is typically brought by a person arrested
and later exonerated" against state or local police officers for an un.
lawful arrest, an unlawful search, or the use of excessive force.

For various reasons this increased use of section 1983 has been
especially evident in recent years in the Federal District Court for
Connecticut, notably at the New Haven seat of court." Since 1970,

18. Monroe v. Pape, 365 US. 167 (1961).
19. 11960) AD. Or. or THE U.S. CovRTs ANN. RE,. 232, table C 2 (1961). Though there

are no statistics on the numbers of suits filed tinder § 198S alone, the statute doubtless
accounts for a large proportion of the increase. A quick perusal of annotations to J 1983
strongly supports this Inference. See, e.g., 42 U.S.C.A. 1911S (West 1974) (469 pages of
annotations); id. (West Stpp. 1977) (337 additional pales of annotations). See also P.
BATOR, P. MISHIN, D. SHAPIRO & H. WECHSLER. HART & WIECHILER5' THE FEDERAL COURts
AND THE FEDEXAL SVS1M 149 (2d ed. Stpp. 1977) (noting that "[t]he 'impressive flood' of
1 1983 litigation . .. has, in the past fi e years, reached epic proportions'). It should be
noted that the figure in the text does not include habeas corpus or other prisoner actions.

20. (19701 At. Os. or THE U.S. COvRTS ANN. RzP. 232, table C 2 (1971). See also note
19 supra (discussing published figures).

21. (19771 AD. OF. or THE U.S. CovLaR s AN. REP. A.14. table C 2i (1977). The 1977
Annual Report also gives a flgurc of 13.113. See id. at 82, table II. Unlike those cited in
notes 19 & 20 suprd, the 1977 total for ciil rights actions (excluding prisoner petitions) is
broken down Into categories, as follows: %oting. 203; jobs, 5031; accommodations, 442;
welfare, 219; other civil rights, 6318, Id. at .A,.14, table C 2. Section 1983 claims against law
enforcement officials would fall within the last category.

22. If an unlawful arrest results in a valid con iction, some courts have held a
damage suit tinder 5 1983 barred either by expanded notions of collateral estoppel, see,
e.g., Covington v. Cole, 528 F.2d 1365 (5th Cir. 1976); Watson v. Devlin, 167 F. Supp. 638
(E.D. Mich. 1958); or by application of common law defenses, see, e.g., Posncey v. Ryan,
396 F. Supp. 126 (D. Conn. 1975). Neither of these approaches defeats an action for
unlawful search or use of excessive force. Other courts have not invoked collateral
estoppel even as to unlawful arrest claims, see Jackson v. Official Representatives &
Employees of the Los Angeles Police Dep't, 487 F.2d 885 (9th Cir. 1973); or at least have
indicated in dictum that they wotld not do so, see Guerro v. hitlhearn, 498 F.2d 1249.
1254.55 (Ist Cir. 1974); Mulligan v. Schlachter, $89 F.2d 231, 233 (6th Cir. 1968).

23. The impetus to challenge alleged police misconduct in New Haven by means of
damage suits tinder § 1983 appears to hate developed in 1970. A seminar conducted by
Professor Thomas i. Enerson at the Vale Law School explored various uses of the law to
affect social policy, including litigation against the. police. A student paper on this topic
came to the attention of New Haven attorney John Williams. See Harmon. Cops is the
Courts, 2 YALE REV. L. & Soc. AcT. 354 (1972). Attorney Williams' Interest in this subject
had been piqned earlier by attendance at the November 1970 National Conference on
Police.Community Relations in Los Angeles. California, sponsored by the Law Enforce.
ment Assistance Administration. Attorney Williams and his former partner, Michael
Avery, have brought most of the § 1983 stilts against police officers in New Hasen,
materially aided by the availability of Yale law students to assist with research.

There appears to be no reason to believe that actual or alleged misconduct by police
officers in New Haten has been more extensive than what might be expected in any other
city of comparable size.
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approximately 150 lawsuits have been filed alleging denials of con-
stitutional rights by police officers. Though some of these have been
withdrawn, dismissed, or settled for nominal sums, many have gone to
trial. I have tried' twenty.seven of these cases to a conclusion, twenty-
four to a jury and three to the court."2

Thinking about these cases has left me with a firm conclusion: the
section 1983 damage suit has potential as an effective deterrent and
compensatory remedy but must be substantially restructured to afford
the injured victim a better chance of success. The lawsuit, as cur.
rently authorized by statute and limited by prevailing appellate court
decisions, suffers from several shortcomings. It is a suit brought by
the wrong plaintiff against the wrong defendant, subject to the wrong
defenses, litigated under the wrong burden of proof, and rewarded if
successful with the wrong measure of damages.

I. The Wrong Plaintiff

The plaintiff in a section 1983 suit is "the party injured," the person
who has been unlawfully arrested, against whom excessive force has
been used, or whose residence has been unlawfully searched. If the
misconduct is a tort, albeit one transgressing constitutional standards,
the party injured is an appropriate plaintiff. But he should not be
the only plaintiff. Whenever it appears that the Constitution or laws
of the United States have been violated, the United States itself should
be permitted to sue to redress the wrong. The United States should be
authorized to intervene as a plaintiff in the victim's lawsuit and to
initiate a suit for the benefit of the victim.

Plainly the United States has an important and legitimate interest
in maintaining observance of constitutional standards. At present, it
can vindicate that interest only by recourse to criminal prosecution of
the wrongdoer."' That avenue may be appropriate in extreme cases,"

but it is both too drastic when successful and too likely to be unsuccess.
ful to be relied on as a deterrent. The government's use of a civil
remedy would frequently be more appropriate to the harm inflicted,

24. At least one of the plaintiffs has prevailed in seven of the jury cases and one of
the bench trials, indicating more likelihood of success than some might have anticipated.
Generalizations about the chances of success, however, should be cautiously drawn. In
many of the cases won by plaintiffs, the facts were especially aggravated, and helpful
evidence sometimes came from police officers themselves.

25. 18 U.S.C. §5 241, 242, 245 (1970).
26. See, e.g., United States v. Price, 583 US. 787 (1966) (criminal prosecution for

deprivation of federal righu based on killing of civil rights workers); United States v.
Guest, 383 U.S. 745 (1966) (same, based on denial of equal accommodations to blacks).
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less likely to imperil relations with state law enforcement agencies, and
more likely to be successful than would a criminal prosecution.

Intervention by the United States as plaintiff when an important
national standard has been transgressed is not unusual. The United
States or its agencies can bring a civil action to redress violations of
statutes protecting voting rights"l and nondiscrimination in employ.
ment" and places of public accommodation,20 and intervention is
authorized in numerous similar situations.3 0 The government has at
least an equally strong interest in enforcing section 1983, a statute that
prohibits transgressions of the Constitution itself.

The principal consequence of the United States' appearing as the
sole or additional plaintiff in a section 1983 suit would be an in.
creased likelihood of a jury verdict in favor of the victim. Such an in.
crease is needed to correct the current imbalance in the jury appeal
of the contending parties in the courtroom. At the defendants' table
sit the police officers-well.groomed, in full uniform, and with the
American flag figuratively wrapped around them and often literally
displayed on their jackets, Except in those rare instances when the
party injured is the white, middle-class victim of police mistake, the
section 1983 plaintiff is likely to be black or Puerto Rican, poor, di.
sheveled, a felon, and often a drug addict.

Frequently the imbalance of jury appeal is further distorted by the
facts of the episode in' which the alleged police misconduct occurred.
Although some police misconduct is perpetrated against entirely law.
abiding citizens, it frequently happens that the plaintiff's grievance
arose during police efforts to apprehend him for an offense he had in
fact committed. Obviously, the protections of the Constitution safe.
guard the guilty and innocent alike, yet knowledge of the plaintiff's
criminal conduct prior to arrest often undermines a jury's impartial
assessment of claims such as police brutality. The jury would view the
contest in a totally different light if, instead of a young firebrand

27. See, e.g., 42 U.S.C. § 1973j(d) (1970); id. 5 1973aa.2 (1970 & Supp. V 1975); id.
5 1973bb (Stipp. V 1975).

28. 42 U.S.C. § 2000e.5(0(I) (Supp. V 1975).
29. Id. § 2000a.(5)(a) (1970).
30. See, e.g., 20 U.S.C. § 170') (Supp. V 1975) (Attorney General may intersene in suits

alleging denial of equal educational opportunity): 28 U.S.C. § 2403 (1970) (United States
may intervene In any suit that involves constitutionality of federal state, provided agency.
of government is not already party to suit); 31 U.S.C.A. 5 1244(c) (West Stpp. 1977)
(Attorney General may Intersene in private stilts alleging that state or local government
have violated requirements of reventie.sharing laws); 42 U.S.C. § 2000e-53(l) (Stipp. V
1975) (Attorney C;erieral may intervene In stilts alleging discrimination in emplo)menQ; id.
§ 2000h.2 (970 & Supp. V 1975) (same, for sits alleging violations of equal protection
clause of Fourteenth Amendment).
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lawyer pleading for money for his disreputable private client, an As.
sistant United States Attorney were presenting, on behalf of the public,
the claim that the police officer had denied the victim a right protected
by the United States Constitution.

The increased likelihood of success for the victim would not only
strengthen the remedy for deprivations of constitutional rights but
would also enhance the deterrent effect of the suit. That suspects pose
little threat of becoming attractive plaintiffs in damage actions is
precisely the reason why some police officers are unlikely to observe
constitutional standards in apprehending them. The prospect of a
government lawsuit, with its greater chance of success, would not be
lost on law enforcers familiar with coutrooms and juries.

Of course, intervention by the United States need not be obligatory.
It should be within the discretion of the Department of Justice, acting
through United States Attorneys in each district, to initiate or in.
tervene in a section 1983 lawsuit whenever there is a reasonable basis
to believe that public officials have violated any person's constitutional
rights."

II. The Wrong Defendant

The defendant in a section 1983 suit is the "person" who "under
color of" state law committed the alleged deprivation of constitutional
or statutory right. Typically this means a police officer. Despite the
similarity of section 1983 suits to tort actions, respondeal superior is
not available"2 and the employing governmental unit is not considered
a "person" within the meaning of the statute." At present, therefore,

SI, The "reasonable basis" standard is not Intended to be an element of the Govern.
ment's case, required to be proved before intervention is permitted. Certification by the
United States Attorney or an appropriate official of the Department of Justice should
suffice. Compare 18 U.S.C. § 6003(b) (190), under which the United States may apply for
an order granting immunity to a wimnew when, in the judgment of designated Depart.
ment of Justice officials, the testimony may be necessary to safeguard the public Interest.
The Justice Department's determination Is essentially nonresiewable. See United States
v. Hathaway, 534 F.2d 586, 402 (lit Cir. 1976); United States v. Le)%a, 513 F2d 774, 776
(5th Cir. 1975); In re Kilgo, 484 F.2d 1215, 1221 (4th Cir. 1973).

32. See Arro)o v. Schaefer, 548 F.2d 47, 51 (2d Cir. 19#7): Johnson v. Click, 481 F.2d
1028, 1034 (2d Cir. 1973); Adams v. Pate, 445 F.2d 105, 107 n.2 (7th Cir. 1971); Dunham
v. Crosby, 435 F.2d 1177, 1180 (Itt Cir. 1970) (dictum). But see Carter v. Carlson, 447 F.2d
358, 370 n.39 (D.C. Cir. 1971), reusd on olher grounds, 409 U.S. 418 (1973); Hestelgesser v.
Reilly. 440 F.2d 901 (9th Cir. 1971).
$3. Monroe v. Pape, X6 U.S. 167 (1961), held that municipalities are not "persons"

within the meaning of § 1983. City of Kenosha v. Brtno. 412 U.S. 507 (1973), made clear
that this was true in actions for equitable relief as well as for damages (as In Monroe). Both
decisions relied heavily upon the legislative history of J 1983. The Court's interpretation
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liability can be imposed only upon the individuals who commit or
cause the misconduct.$'

Placing liability on the immediate wrongdoer has strong superficial
appeal. But the objectives of compensating the victim and deterring
misconduct would be met more frequently if the defendant were the
wrongdoer's employer-either the appropriate unit of government or
the governmental agency. In addition, the statute should be broadened
to include misconduct by federal as well as state officers and hence to
impose liability on the federal government or its agencies as well as on
the governments or agencies of states and municipalities 5

The chances of compensating the victim decrease markedly when the
defendant is the individual police officer. A jury understandably suc.
cumbs easily to the argument, stated or implied, that recovery should
be denied because the damages tust come from the paycheck of a
hard-working, underpaid police officer. If the officer is judgment
proof, neither compensation nor substantial deterrence is likely to
result, even when the plaintiff wins. Ironically, those jurisdictions that
provide indemnification for the police officer do little to make the
lawsuit more effective. Actually, where indemnification is available,
the present system of suing only the individual wrongdoer combines
the worst of both worlds. The jurors, not informed of indemnification,
think the officer will personally have to pay any damages awarded, so

of that history. however, has been termed "highly questionable," the history) itself "[&it
best ... ambiguots." Deetlopmervs, supra note 10, at 1192.

Townships, counties, and most mtuicipal agencies are Immune from 1 1983 liability
under the doctrine established by Monroe and K'enosha. For a useful collection of cases.
see id. at 1194-95 nn.31-6. Most pertinent. perhaps. to the present discussion is United
States ex rel. Lee v. People of the State of Illinois, $45 F-2d 120 (7th Cir. 1965). which
held that a city police department was not a "persons" for purposes of § 1983.

Several cases hae suggested that this imtmnit) for municipalities implies an analogous
immtmity for the states. See, e.g., Utited States ex rel. Gittlemacher v. County (W
Philadelphia, 413 F.2d 84, 86 n.2 (3d Cir. 1969). cert. denied, 396 U.S. 1046 (1970) (this
conclusion termed "inescapable'). The most Important consideration 'sith respect to state
liability for damages, however, is the Elesenth Amendment, though this barrier too could
easily be overcome by congressional action. See pp. 437.58 & notes 37-39 inlfa.

34. See, e.g., Ritio v. Goode, 423 U.S. 362, 373-76 (1975); Duchesne v. Sugarman, No.
76.7475 (2d Cir. Sept. 28, 1977), slip op. at 6131.

$5. The 1975 amendments to the Federal Tort Claims Act, 28 U.S.C. S 2680 (Supp. V
1975), provide a mechanism for private citizens to bring tort actions against the Unied
States for certain acts by federal law enforcement or insestigatise officials. But the
amendments are not tailored to all the problems of police misconduct, e%en though
they do attthorize actions for false arrest and assattlt. Moreoser, the context ol tort law
is an Inappropriate ote for the adjudication of constitutional claims. See pp. 46162 I note
59 nira. It %ottld scct more fittig to rcstructtre § 1983 as the primary %chicle for all
such actions, thereby providing a single point of reference for jttdicial interprctation and
development. From the standpoint of increasing the plaintiff's chances of success, though,
there may be nerit in preserving the remedy offered by the Tort Claims Act for mis-
conduct by federal law enforcement agents, since the statutory claim against the United
States Is sot subject to trial by jur), 28 U.S.C. 5 2402 (1970).
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they tend to find for defendants and, when damages are awarded, to
keep the amount at a modest level. Yet the defendant is not deterred
from wrongdoing by the prospect of paying damages, for he knows
that any damage award will be covered by municipal indemnification.

Providing for suit directly against the employing department or
unit of government would accomplish more than simply informing the
jury of a deeper pocket. It would enhance the prospects for deterrence
by placing responsibility for the denial of constitutional rights on the
entity with the capacity to take vigorous action to avoid recurrence.
Police agencies and governments should be forced to assume response.
bility for minimizing instances of official misconduct, Placing the
burden of damage awards for constitutional wrongs directly upon them
would afford a useful incentive to monitor the performance of their
employees, to insist on observance of constitutional standards, and to
exercise appropriate internal discipline when misconduct occurs.'

There are obvious potential obstacles to this reform. Actions against
states will face the defense of the Eleventh Amendment. The Supreme
Court has ruled, however, that when Congress enforces the commands
of the Fourteenth Amendment, it has constitutional authority to im.
pose liability that the Eleventh Amendment would otherwise pre.
clude.aT That decision was made in the context of racial discrimination,
a core concept of the Fourteenth Amendment. Whether it applies to
congressional efforts to enforce the Fourteenth Amendment's in.
corporation of the Bill of Rights remains to be seen. Surely the theory
is sufficiently plausible to justify a congressional attempt.$ Of course,

36. Because the police often feel a sense of professional solidarity and isolation, see,
e.g.. 1. SKOLNiCx, JvsTnc:L WITHOUT Tas'.L 52"53, 59 (2d ed. 1975), professional norms may
override the effect of legal rules. Ste Oaks, supra note 3, at 727. In addition, police may
not be familiar with or fully understand some of the esoteric legal riles that supposedly
Influence their conduct. Enforcement of the exclusionary rile, for instance, which places
immediate controls on the prosecutor seeking to Introduce evidence rather than on the
policeman collecting it, has been hampered because the legal rules that are applied when
the prosecutor seeks to introduce evidence generally are not effectively communicated to
police officers. Id. at 726. 730. See also sources cited in final paragraph of note 3 supra.

37. Fitzpatrick v. Bitter, 427 U.S. 445, 455 (1976). For further discussion of the
Elesenth Amendment problem, see Developmenti, supre note 10. at 119597.

38. Indeed, Congress now has before It the proposed Civil Rights Improsements Act of
1977, which would amend I 1983 to permit sults against state and local governments
tider certain limited circunstances. The Senate version of the bill is S. 35, 95th Cong.,
lst Sct., 123 CoN(. Ric. S124 (daily cd. Jan. 10, 1977), now pending in the Committee on
the Jtsdiciary. House versions, all Identical in substance to S. 35, abound and are like-
wise pending in the House Judiciary Committee. See H.R. 7520, 95th Cong., Ist Ses., 123
CON6. Rc. H5257 (daily ed. June I, 1977); H.R. 0677, 95th Cong., lst Ses., 123 Co.,;.
Rc. 13708 (daily Wd. Apr. 27, 1977): H.R. 6151, 951th Cong., It Scs.,, 123 CoNc. Ric.
H3181 (daily d. Apr. 6, 1977); H.R. 5535, 95th Cong.. lit Sets., 123 CoxN. Alrc. H2547
(daily ed. Mar. 23, 1977): H.R. 4514, 93th Cong., ls Scss., 123 CoNG,. Ric. H1756 (daily ed.
Mar. 4, 1977): H.R. 549, 95th Cong.. lst Se., 123 CoNG. Rec. H193 (daily ed. Jan. 6, 1977).
The bill, however, would Impose liability upon states, local governments, and their
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if the United States itself were bringing the action, the problem of
sovereign immunity would vanish."0

Imposing liability upon the federal government presents no problem
of sovereign immunity; Congress clearly can consent to such suits. A
different problem emerges, however, if the United States is permitted
to initiate or intervene in section 1983 litigation against federal of.
ficials. If the wrongdoer were an agent of the Federal Bureau of In.
vestigation, for example, the case caption Uniled Slates v. FBI would
suggest an issue as to the requisite adversity of the parties. This
problem could readily be solved by creating within the executive
branch a special office empowered to bring suit against the federal
wrongdoer's employing agency. Analogous are the authority of the
Equal Employment Opportunity Commission to sue agencies of the
federal government that discriminate in employment 0 and the re-
cently upheld power of the Watergate Special Prosecutor to bring an
action against the President."

111. The Wrong Defenses

Two types of defenses are currently available to defendants sued for
damages under section 1983. Most defendants, from governors43 to
policemen,43 are entitled to the defense of good faith. A few de.

agencies for constitutional deprivations by their employees only it (1) a superior officer
directed or approved the wrongful action by the employee, or failed to remedy a pattern
of wrongful action by the employee, or (2) an unidentified employee denied protected
rights by grossly negligent conduct. Arguably, the bill would also Impose liability on
governments or agencies for their wrongful corporate acts, i.e., those taken by official
agency action without regard to wrongdoing by any individual employees. Cf. Gentile v.
Wt'llen, No. 77.7093, slip op. at 5952 (2d Cir. Sept. 15, 1977) (claim against board of educa-
tion "in its corporate capacity" states cattse of action tender Fourteenth Amendment,
despite fact that board of education is not "person" within meaning of j 1983).

Amendments to clarify the substance of S. 35 were introduced in early October. See 123
CoNG. Ric. S16560.61 (daily ed. Oct. 6, 1977). Initial hearings on the bill, originally
scheduled for October 28.29, 1977, were postponed; (till hearings are now scheduled for
February 1978. The hearings will afford an opportunity for the Senate Committee to
consider correcting the basic deficiency in the bill as proposed, by eliminating the role of
a supervisory official as a prerequisite to the cause of action and imposing liability on
governmental agencies whenever any law enforcement official has denied someone a
federally protected right.

39. The Eleventh Amendment does not bar suiu against a state when the United
States is a plaintiff. See, e.g., United States v, Milssissippi, 380 U.S. 128, 140 (1965).

40. 42 U.S.C. 1 2000e.16 (1970).
41. United States v. Nixon. 418 U.S. 683, 692-97 (1974).
42. Scheuer v. Rhodes, 416 U.S. 232 (1973).
43. See, e.g.. Biven. v. Six Unknown Named Agents of Fed. Bureau of Narcotics, 456

F.2d 1339 (2d Cir. 1972) (federal law enforcement officials); Fowler v. Alexander, 340 F.
Supp. 168, 171 (M.D.N.C. 1972), JII'd, 478 F.2d 694 (4th Cir. 1973) C'conditional and
patlal" immunity for local police officers acting In good faith).
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fendants, notably judges" and prosecutors,'5 enjoy an absolute Im-
munity from suit. Whatever the merits of either defense-and the case
for the good faith defense is the more doubtful-the imposition of
liability upon the wrongdoer's employer would make it entirely ap-
propriate to eliminate both defenses.

A. The Good Faith Defense"I

The good faith defense was imported into section 1983 rather
casually from the common law, has been extended uncritically, and
operates in practice at best to create confusion and at worst to defeat
legitimate claims. In 1961, in Monroe v. Pape," the Supreme Court,
construing section 1983 to impose liability without the element of
wilfullness, observed that the statute "should be read against the back-
ground of tort liability that makes a man responsible for the natural
consequences of his actions."" Six years later, in Pierson v. Ray," this
"background of tort liability," previously invoked to impose liability,
was held to include as a defense to liability the common law defense of
good faith and probable cause when damages are sought from a police
officer because of an arrest. In Pierson the arrest was challenged not
for lack of probable cause, but because the statute pursuant to which
the arrest occurred had later been declared unconstitutional. Thus
"good faith" in the context of Pierson meant only reliance on a duly
enacted statute.

The leading decision giving further content to the phrase "good
faith" in the more typical situation of an arrest challenged for lack of
probable cause is the Second Circuit decision in Bivens v. Six Un.
known Federal Narcotics Agents" on remand from the Supreme
Court." Though Bivens involved a cause of action against federal
agents predicated directly on the Fourth Amendment, the Court of
Appeals' decision held that the federal agents were entitled to the same

44. Pierson v. Ray. $86 U.S. 547 (1967).
45. Imbler v. Pachtman, 424 U.S. 409 (1976). But el. Briggs v. Goodwin, No. 75-1578

(D.C. Cir. Sept. 21, 1977), summarized its 22 Cl.m. L. Rip. (BNA) 2001 (Oct. 5, 19;7)
(prosecutor charged with perjury incident to grand Jury proceedings not protected by
Imnbler, which limits immunity to prosecutors' exercise of discretion in conducting crim.
final cases; Imbler does not extend to "investigative" or "administrative" action by
prosecutors).

46. See generally Developments, supra note 10, at 1209-17; id. (citing sources).
47. 365 U.S. 167 (1961).
48. Id. at 187.
49. SU U.S. $47 (1967).
50. 456 F.2d 1339 (2d Cir. 1972).
51. Bivens v. Six Unknown Fed. Narcotics Agents, 403 U.S. 388 (1971).
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defense available to state police officials under section 1983.52 Ex.
plicitly relying on Pierson, the Second Circuit held that the officer has
a defense when he establishes both good faith and a reasonable belief
in the validity of the arrest. As explained by Judge Medina, the de.
fense has both a subjective and an objective element. The officer must
prove "that he believed, in good faith, that his conduct was lawful"
and "that his belief was reasonable."13 Undoubtedly this "objective"
component was added to ensure that an officer could not defeat re.
covery solely by believing in the propriety of his actions, a result that
would correlate the success of the defense with the callousness of the
wrongdoer.

But however well-intentioned this second ingredient of the good
faith defense, it involves nearly circular reasoning that promotes con.
fusion and sometimes defeats meritorious claims. For example, the
victim's cause of action for an arrest in violation of his Fourth Amend-
ment rights requires an arrest without probable cause.64 To make out
his case, the plaintiff must establish that a reasonably prudent police
officer, under all the circumstances, would not have had probable cause
to believe that he had committed a crime." Then, under Bivens, the
officer still has a defense if he acted in good faith and has a reasonable
belief in the validity of his action, that is, if he reasonably believed
that he did have probable cause, But if the plaintiff's own case requires
him to show an arrest that was not reasonably based on probable cause,
what does the defense mean? Surely the officer could not reasonably
believe that there was probable cause for an unlawful arrest, for an
unlawful arrest is by definition an arrest for which a prudent police
officer could not reasonably believe there was probable cause.

The anomaly of the good faith defense is equally apparent when the
victim alleges the use of excessive force. To establish his cause of
action, the victim must prove the use of more force than was reason.
ably necessary under the circumstances.50 Once that is shown, how can
the officer have a reasonable belief that he used only necessary force?

Judge Lumbard's concurring opinion in Bivens endeavors to dispel
the apparent circularity of the good faith defense. In the context of
unlawful arrest claims, he distinguishes between two aspects of reason-
ableness. The first, which is presumably part of the plaintiff's case, is

52. 456 F.2d at 1346.47.
53. Id. at 1348.
54. See, e.g., Gerstein v. Pugh, 420 U.S. 103, 111.16 (1975).
55. The Supreme Court set out the elements of probable cause in Henry v. United

States, 361 U.S. 98, 100-02 (1959).
56. See, e.g., Williams v. Liberty, 461 F.2d 325, 328 (7th Cir. 1972).
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"reasonableness for purposes of defining probable cause under the
fourth amendment."' The second, presumably part of the officer's
defense, is "the less stringent reasonable man standard of the tort ac.
tion against governmental agents.""

Even if these aspects of reasonableness are truly different, it is un.
realistic to suppose that trial judges will successfully articulate the
elusive distinction to the juries who must apply these concepts, much
less that juries, hearing even the most learned charge, will possibly
grasp the distinction. The jurors are told that, even if the plaintiff
proves that an officer lacked probable cause by showing that he could
not have had a reasonable belief that the plaintiff had committed a
crime, the officer nonetheless has a defense if he acted in good faith
and reasonably believed that he did have probable cause. To make sense
of such instructions, jurors inevitably focus, I suspect, on the only
element of the defense that is comprehensible-the subjective good faith
of the officer. Thus the practical vice of the defense in many cases is to
leave the victim without a remedy whenever the officer persuades the
jury that he thought he had the right to arrest.

Even if the employing department or jurisdiction does not replace
the police officer as a defendant, the good faith defense, imported into
section 1983 through unwarranted borrowing from the common law,
should be abolished. The initial step taken in Monroe and extended
in Pierson and Bivens should be reexamined. Why should section 1983
be read against the background of common law tort liability, especially
common law tort defenses? This is a statute passed by Congress to
provide a remedy for the deprivation of constitutional rights. When
such a right is denied, the victim is entitled to compensation and the
public is entitled to the deterrent effect of his receiving compensation.
Common law notions, heavily influenced by the concept of fault,
simply have no place in the attainment of these important results.8'

57. 456 F.2d at 1348 (concurring opinion).
58. Id. at 1348.49 (concurring opinion).
59. This is not a new argument. Justice Harlan, concurring in Monroe, objected to

the importation of tort law and argued that the deprivation of constitutional rights is
more serious than a common law tort committed by a state official and that state remedies
based on common law tort concepts are this not fully appropriate in the context of
constitutional claims. 365 U.S. at 196 n.5. Chief Justice Burger, In his Bivens dissent,
advocated that Congress establish a mechanism for such civil damage suits similar to the
Federal Tort Claims Act and stiggested specific elements that such a mechanism should
incorporate-among them the abolition of sovereign Immunity, which I suggest here. 403
U.S. at 422.23.

The argument that the common law of torts should not be applied to constitutional
claims against state officials has a strong theoretical basis. State officials are clothed with
the state's authority; their ability to Invoke that authority makes It more difficult to
curb their tortious conduct. In short, the state official has a status quite different from
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This is not to suggest that either the Constitution or section 1983
establishes strict liability, in the sense of an entitlement to compensa.
tion whenever injury is sustained. The standards of the Constitution,
notably those of the Fourth Amendment, already contain a sufficient
element of reasonableness to avoid any possibility that law enforcement
officers will become guarantors of the liberty or well.being of those
they apprehend. But these standards, however flexible, should be
enforced on their own terms, without further dilution by common law
defenses that evolved under a jurisprudence primarily concerned with
adjusting disputes between private individuals, Constitutional stan.
dards, designed to limit governmental authority over citizens, serve a
more important function. If Imposition of personal liability upon the
wrongdoer is thought to have consequences adverse to the proper dis.
charge of his public functions, society can either reimburse the wrong.
doer or shift liability to his employer, rather than deny a remedy
to the victim. His constitutional rights are just as impaired and the
injury he suffers just as serious regardless of the good faith of the
wrongdoer.

B. Absolute Immunitydo

The absolute immunity of judges and prosecutors finds its rationale
in the need to maintain the unfettered performance of duty by these
officials. Without immunity, it is argued, a judicial official would be
subjected to a barrage of litigation, the defense of which would inter.
fere with his duties." Moreover, the official might hesitate to dis.
charge his responsibilities fearlessly or even to accept the responsibili.
ties of office in the first place if he knew that he would be subjected
to personal liability whenever a jury concluded, rightly or wrongly,
that his actions had denied someone a protected right'

that of a private citizen. Legal controls more powerful than those of the common law oftorts and more appropriate to the official's status should control. If one assumes thatrights established by the Constitution are more "important" than other rights protectedby the common law, the argument takes on even greater force. Cf. Nahmod, Section 191)and the "BecAkground' of Tort Liability, 50 lMo. L.J. 5, 82.33 (1974) (tort concepts mayprovide helpful analogies but should not be determinative of liability under 1 193, whichserves different purposes and Implicates different interests).
60. See generally Developments, upre note 10. at 1197.1204 (questioning soundness of

rationales for absolute immunity); id. (citing sources).61. See, e.g., Bradley v. Fisher, 80 U.S. (IS Wall.) $35, $49 (1871): Jennings, TortLiability of Administrative Officers, 21 MINtN. L. Rev. 263, 270.74 (1937); Note, TheDoctrine ol Ollicial Immunity under ihe Civil Rights Acts, 68 HAotv. L REv. 1229, 12363
(1955).

62. See, eg., Pierson v. Ray. 386 US, $47, 555.54 (1967): Bradley v. Fisher, 80 US. (13Wall.) 335, 347.48 (1871); Jennings, supre note 61, at 271; Note, supra note 61, at 12WS.Cf. Developments, supra note 10, at 1202 (pointing out that "this rationale would logically

462



Suing the Lawbreakers

Shifting defense of the action and liability from the alleged wrong-
doer to the employing agency or jurisdiction largely blunts the force
of these contentions. Obviously, the fear of personal liability would
be totally removed. There would remain some risk of interruption
of duty because of litigation, but the official would be at most a wit.
ness, and his testimony would not invariably be needed. Those in.
stances, for example, in which a judge's actions have allegedly denied
someone a constitutionally protected right are generally a matter of
record in the proceedings before the judge,

Abolishing these immunities in conjunction with imposing liability
on the appropriate government or agency would further the goal of
deterrence as well as eliminate bars to obtaining compensation, for
increased visibility would attend the adjudication of a victim's claim,
Unconstitutional action by a prosecutor or judge that occurs during a
criminal prosecution of the victim is too easily perceived as a trial
"error," even as a "technicality." If an independent proceeding were
used to force the judicial department or the state to compensate the
victim, the significance and legitimacy of a claim based on denial of a
constitutional right might well be more widely understood and more
fully appreciated, and greater public pressure to discipline wrongdoers
and prevent recurrence of abuse might result.

IV. The Wrong Burden of Proof

The burden of proof in an action under section 1983 is on the
plaintiff, at least to establish that a denial of his constitutional rights
has occurred The defendant bears the burden of establishing the
good faith defense,." This traditional allocation of burdens of proof
seems unexceptional, but the apparent appropriateness stems from the
analogy to tort law and should not be transferred automatically to
suits that seek to vindicate denials of constitutional rights. Shifting at
least part of the current burden to the defendant would comport with
the criminal law standard, which often requires that the government,
when proceeding against a person arrested or searched, bear the burden

support an absolute Immunity for all governmental decisionmakers vested with discretion
-a result which would wholly and Impermissibly undermine the section 1983 damage
action").

63. Beaumont v. Morgan, 427 F.2d 667. 670.71 (lst Cir. 1970) (placing on plaintiff
"burden of showing both that... defendants acted under color of state law and that they
deprived her of federally protected rights" and holding plaintiff to strict evidentiary
standards). But c/. Martin v. Duffle, 463 F.2d 464 (10th Cir, 1972) (plaintiff need only
establish prima face case of illegal arrest; burden of justification then shifts to de.
fendant).

64. McCray v. Burrell, 518 F.2d 357 (4th Cir. 1975) (en banc).
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of justifying interferences with liberty or property. And some shift in
the burden might help improve the victim's chances for recovery.

As a claimant for damages, the plaintiff appropriately carries the
burden of proving that he was denied his liberty by being arrested or
subjected to the use of force. But once that showing has been made, he
should not be saddled with the further burden of proving that the
intrusion was unwarranted. The defendant has access to the facts that
allegedly justify his action and clearly should shoulder at least the
burden of going forward with such evidence. Assigning to the de.
fendant the burden of persuasion as well would often obviate the need
for the plaintiff to prove a negative-that an arrest was not made with
probable cause.

Whether forcing the defendant to justify the challenged govern.
mental action would enhance the plaintiff's ,chances of winning is far
from certain. But it might. The plaintiff's and defendant's versions of
the challenged episode typically create a sharp dispute of fact. Rarely
does the jury hear any evidence other than the testimony of the
principals, for few arrests, searches, or uses of force occur in the
presence of disinterested witnesses. With the plaintiff bearing the
burden of proving not only that action was taken against him but also
that the action was unconstitutional, a jury can too easily resolve its
inability to decide who is telling the truth simply by concluding that
the case is a 50-50 proposition, in which event the plaintiff loses. In
close cases it is understandable, if not inevitable, that the testimony of
public officials will frequently be credited over that of the disreputable
people who often are plaintiffs in section 1983 suits. Nonetheless, the
suggested shift in burden of proof might affect a few outcomes and
would at least make the jury take a harder look at issues of credibility
in the many cases involving evidence that offers very little from which
to choose.

V. The Wrong Measure of Damages

The successful plaintiff in a section 1983 action is entitled to com-
pensatory damages and, in aggravated cases, to punitive damages."

65. See, e.g., Linn v. Garcia, 5S1 F.2d 855 (8th Cir. 1976); Stengel v. Belcher, 522 F.2d
438 (6th Cir. 1975); Palmer v. Hall, 517 F.2d 705 (5th Cir. 1975); Clark v. Ziedonis, 513
F.2d 79 (7th Cir. 1975).

66. See, e.g., Stengel v. Belcher, 522 F.2d 438, 444 (6th Cir. 1975) (defendant, who had
received only minor injuries. shot victimss at close range, killing two and maiming third);
Palmer v. Hall, 517 F.2d 705, 707 (5th Cir. 1975) (plaintiff shot In back by defendant).
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Like any injured plaintiff, the victim of a deprivation of constitutional
rights is entitled to damages that fairly and reasonably compensate
him for the actual losses he has suffered. In the case of a wrongful
arrest, compensatory damages can be awarded for lost wages, bail fees,
and attorneys' fees for defense of the criminal charge. And some value
should be ascribed to the time wrongfully spent in custody. Wholly
apart from actual losses, some courts have approved damage awards
that include a sum reflecting the value of having one's constitutional
right denied.'1 But except in the rare case in which a successful plain.
tiff recovers a substantial award for serious injuries inflicted by ex.
cessive force, cases of illegal arrests and searches, even when successful,
generally result in very modest awards. When jurors learn that a plain.
tiff has been in prison, as they frequently do when his credibility is
attacked by prior convictions, it is not unusual for them to value a few
days of his life in jail at a figure as low as $500." A few hours in jail
has been priced at $100.4'

Inadequate awards defeat both the compensatory and deterrent ob-
jectives of a section 1983 damage suit. The lack of adequate com-
pensation not only provides paltry monetary incentive to sue but also
adds a final indignity to the denial of constitutional rights-the assess-
ment by the judge or jury that the victim's rights were not worth much
anyway. And low awards, whether borne by defendants or by their
employers, obviously provide scant incentive to refrain from similar
abuses in the future.

Both the remedial and the deterrent purposes of official misconduct
litigation would be enhanced by providing, in addition to compensa-
tory damages for actual losses, a liquidated damage sum to compen-
sate for the value of the constitutional right denied. The sum could be
a constant amount or could vary according to a schedule for different
violations and different consequences. Any deprivation of a constitu.
tional right should be valued at not less than $1,000; any time wrong-
fully spent in jail, no matter how brief, should be valued at not less
than $2,500. As with treble damages in an antitrust suit," it would be
advisable not to inform the jurors that this liquidated damage element
would be added to any sum they might award for actual losses.

7. See, e.g., Bassis v. Weir, 340 F.2d 74, 88 (3d Cir. 1965); Manfredonla v. Barry, 401
F. Supp. 762, 772 (E.D.N.Y. 1975).

68. See, e.g., Gray v. DILieto, Civ. No. 14,640 (D. Conn. Apr. 22, 1976).
69. Tatum v. Morton, 8 F. Supp. 1308, 1513-14 (D.D.C. 1974).
70. Pollock & Riley, Inc. v. Pearl Brewing Co., 498 F.2d 1240 (5th Cir, 1974).
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Conclusion

The combined effect of these proposed changes would make section
1983 a formidable weapon in the continuing battle to promote ob.
servance of constitutional rights in the enforcement of criminal law.
More victims would become plaintiffs; more plaintiffs would prevail;
and instances of misconduct would likely decrease, for the greater
number of successful suits and the prospect of governmental liability
would combine to form a realistic deterrent to future misconduct.

An effective damage remedy would be more appropriate than the
rarely used criminal sanction and far preferable to the all too frequently
used "remedy" of the exclusionary rule. Ironically, the exclusionary
rule is often a remedy only for the guilty. The criminal can expect to
avoid a deserved conviction if he can sufficiently relate the deprivation
of his rights to the case against him. Although an occasional innocent
victim of a denial of rights might use the exclusionary rule to avoid
an unjustified conviction, too often his only remedy is the suit for
damages, limited or blocked entirely by currently available defenses.
Indeed, the deterrent effect of a revitalized damage action might even
become a persuasive reason for modifying the current strictures of the
exclusionary rule. Instead of the criminal going free because the con.
stable has blundered, the constable's employer would respond in dam.

-ages for the wrong done. Some wrongs might still vitiate valid con.
victions, but a more meaningful damage remedy and a less rigid
exclusionary rule might better protect both citizens' rights and public
safety.

In 1976 Congress took a modest step toward recognizing the im.
portance of section 1983 damage actions. 1 The provision for an award
of attorneys' fees to the prevailing party (if limited to prevailing plain.
tiffs) may spur increased resort to the damage action as a means of
seeking redress for the deprivation of constitutional rights. But more
fundamental changes are needed in the structure of the section 1983
lawsuit. It has frequently been observed that the mark of a civilization
is the procedure by which it enforces its criminal law. Equally reveal-
ing of the depth of a society's commitment to its constitutional prin.
ciples is the procedure it authorizes when constitutional standards have
been violated. Section 1983 can be a significant bulwark in the protec-
tion of constitutional rights. More than 100 years after the statute's

71. Civil Rights Attorney's Fees Awards Act of 1976, Pub. L No. 94.559, 90 Stat. 2641
(amending 42 U.S.C. § 1988 (1970)).
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enactment, the time has come for Congress to give serious consider.
tion to its thorough revision."

72. Whether the changes I recommend would be appropriate in context other than
the law enforcement process is a question beyond the scope of this article. With this
caveat, I offer an illustration of how the statute could be amended (new matter italicized):

The employing department or tdnit of government of everyy person who, under
color of any statute, ordinance, regulation, custom, or usage, of the United Stztea or
any State or Territory, subjects, or causes to be subjected, any citizen of the United
States or other person within the jurisdiction thereof to the deprivation of any rights,
privileges, or immunities secured by the Constitution and laws, shall be liable to the
party injured in an action at law, suit in equity, or other proper proceeding for
redress. The United Siates shall be entitled to intervene in any such action on behalf
of the plaintiff or to bring such action on behalf of the party Injured. In any suit
brought pursuant to this statute, immunities and defenses available at common law,
including the defense of good faith, are abolished. To establish liability, the plaintiff
need establish by a preponderance of the evidence only that adverse action was tsAen
against the party injured; liability can be defeated when the defendant establishes
by a preponderance of the evidence that the adverse action then against the party
injured twas lawful. Whenever a verdict is returned in favor of the party injured in a
suit under this statute, the Court shalt award, in addition to compensatory damages
determined by the trier of fact, a sum of $ as liquidated damages for the denial
of a federally protected right.
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Mr. EDWARDS. We will be complying with House rules today and
operate on a generous 5-minute question period. The gentleman
from. Michigan.

Mr. CONYERs. Thank you, Mr. Chairman. I commend Judge.New-
man, who has been before me before. You've got me; I'm going to
rush to the floor to introduce this, I hope, with all my colleagues
that are here. It's important.

I don't think you need to minimize how important it is to get the
law to operate correctly. If you read all of the laws that we have
protecting citizens against police abuse, in a classroom it sounds
perfect, but the police, the lawyers, the judges, the Congressmen
know that a police brutality victim doesn't stand a chance. The
odds are 100 to 1 that he will ever be able to stay a course because
of the simple fact that the whole system is stacked against him,
and you make an important change in the civil remedy by adding
the Federal Government as the plaintiff, by adding the city em-
ployer, along with the offending police officer and the police depart-
ment, as defendants, and you eliminate the rubric that has gotten
most people out of court. So I agree with your analysis.

Now let's talk about the criminal remedy, because you're not sug-
gesting that we forget about the fact there has been a crime com-
mitted and there are criminal laws. So I now go back for your opin-
ion about seeking injunctive relief from pattern or practice for the
Department of Justice in civil rights case. I would like to know
your view in terms of changing title 18, 241 and 242, to eliminate
the element of intent to deprive a person of their civil rights, and
I'd like your view about the requirement that the Department of
Justice begin to compile and evaluate the police cases in terms of
how they occur, what areas they occur, under what circumstances
they occur, and what suggestions that are led to be used to correct
it.

Judge NEWMAN. Well, taking those three matters, the pattern
and practice remedy which has been proposed by the chairman and
this committee I think is a useful remedy, although I suspect it will
have limited success. It will always be difficult to prove a pattern
and practice case.

There are, I think, some seven or eight statutes on the books now
that authorize the United States to sue, to try to establish a pat-
tern and practice of civil rights violations in various fields-voting,
education, public accommodations, and others. I don't have a count,
but my impression is very few cases have been brought and very
few successes have been achieved.

So while I think it is worth having that remedy available to the
United States, frankly, I would not put too much confidence that
it will achieve success. And I point out this caution: The legislative
process tends to work out compromises, as it should. There is a risk
that if you focus on something like pattern and practice, which is
very difficult to achieve, some may say, "Well, we did that, so we
don't have to do anything else." I think if you ask most State and
city and county governments in this country which do they think
would be more effective deterrent, which would get their attention,
which would cause them to be more concerned about internal dis-
cipline, I think they would say a suit by which the United States
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practice case.

Mr. CoNvwRs. Of course, Judge Newman, but we're-
Judge NEWMAN. I hope you don't have to choose.
Mr. CoNYERs. Right.
Judge NEWMAN. I hope you have both.
Mr. CONYERS. Well, since you've said that, then don't compare

them that we have to choose.
Judge NEWMAN. I hope you won't.
Mr. CoNYERS. We both hope they have both.
Judge NEWMAN. Right.
Mr. CoNYRs. But, look-
Judge NEWMAN. It would be helpful.
1M'r. CoNYERs [continuing]. Let's just remember the pattern and

practice scares the heck out of a lot of offending institutions. it's
been used in mental institutions; it's been used effectively for pis-
ons; it's been used in the field of education. I don't know whether
it will be any less effective here, but, without it, the Director of the
Civil Rights Division, John Dunne, said, "I can't do what you want,
Mr. Congressman. I don't have that authority."

Judge NEWMAN. I think we're in agreement. I think it is a rem-
edy which this country would be better off having than not having,
for sure.

Now your second point dealt with, can you eliminate the specific
intent requirement in a criminal civil rights case? The specific in-
tent requirement was enunciated by the Supreme Court in United
States v. Screws. Whether they think they were merely interpreting
the statute or were reading into it a requirement necessary to
make the statute constitutional, I'm not prepared to say; I can't
read their minds. This Congress has broad authority under section
5 of the 14th amendment to enforce the 14th amendment, the so-
called enforcement clause.

I would think if it's the will of this committee and the Congress
to eliminate the specific intent requirement from 242, you would,
I assume, still have a general intent; you'd have a mens rea, a re.-
quirement-if that's your view of the sound policy, I would think
you ought to enact the statute-

Mr. CONYERS. Well, now I don't-I know that you're advising us,
but I want to find out what Judge Newman's view is.

Judge NEWMAN. Well, Mr. Conyers, I really think I ought not to
try to offer you a constitutional decision on whether the elimination
of specific intent would survive Supreme Court scrutiny. I may
have that question.

Mr. CONYERS. Well, no, I didn't ask you that either. I didn't ask
you that question, Judge.

Judge NEWMAN. Oh, I'm sorry, I misunderstood.
Mr. CoNYEns. What I asked you is whether you think we'd be

)etter off in this country without specific intent in this provision
)f title 18, 242.

Judge NEWMAN. If it's constitutional to do so, we'd be much bet-
'er off. There's no question in my mind about that. It would be
ound. It would be a sounder, more effective remedy. I have no
oubt of that.
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And your third point about gathering the data, of course I'm
agreeing with you on that, that the more we know about these
cases, document them we would be better off.

Mr. CONYERS. Thank you very much, sir.
Mr. EDWARDS. The gentleman from North Carolina.
Mr. COBLE. Thank you, Mr. Chairman.
Your Honor, it's good to have you with us this morning.
Judge NEWMAN. Thank you, sir.
Mr. COBLE. Judge, on page 14 of your testimony, you indicate

that local governments-and you touched on this briefly-that em-
ploy public officials who violate the constitutional rights of others
should be liable for punitive damages. Now punitive damages-I
think I'm correct in this-one of the purposes-is to punish past
egregious behavior, to deter future misbehavior. I'm going to be
very simplistic now and ask you, Do you couch this suggestion or
recommendation on the ground that allegations and proof were
forthcoming that the government employer, the municipality or the
county involved, did mistrain or fail to properly train, or do you
just want that, the punitive damages feature, to apply on its face?

Judge NEWMAN. I think my answer is a shade in between those
two rather stark alternatives. It surely wouldn't be on its face in
the sense of anything automatic, but I am not suggesting that mu-
nicipal liability for punitive damages would require proof that the
municipality failed to train or failed to educate or things of that
sort.

Mr. COBLE. Or mistrained?
Judge NEWMAN. Or mistrained. To try to turn a Federal trial of

an isolated civil rights case, like Rodney King, into a broad-ranging
inquiry into the level of training of an entire city police department
I don't think is a useful enterprise. If a civil jury, not a criminal
jury, if a civil jury is persuaded by the lesser standard of proof in
civil cases, the preponderance of the evidence, more than 50/50, as
you know, if they're persuaded that what happened violated the
Constitution, the first thing they should do is award compensatory
damages. Then if they're also persuaded that that conduct was out-
rageous, they should be able to express the community's sense of
outrage by awarding punitive damages, not because the city has
misbehaved but because its officer has misbehaved. Citizens on a
jury should have an opportunity, short of the criminal sanction, to
express the community's sense of outrage that violence was per-
petrated and punitive damages serve that purpose.

Now they could be limited. I know there's a large concern in
many areas of civil law about limiting punitive damages. You could
have limits. You could limit it by the size of the community. I don't
want to see a community of 30,000 people suffer a $20 million pu-
nitive damage award, but you could scale it to the size of the com-
munity. .

If a city knows all it's liable for is the compensatory damages,
that's not a deterrent. I could show you the results of jury verdicts
reported in a 1979 piece in the Yale Law Journal, which is reported
at 88 Yale Law Journal 781. I won't burden your record with it,
but the citation is there.

Judge NEWMAN. Juries in police misconduct cases frequently
come in with compensatory verdicts of $500, $800, $1,200. Of the



67

cases analyzed from New Haven, it's interesting that they usually
brought in larger compensatory verdicts for white victims than for
black victims.

Mr. CONYERS. Would the gentleman from North Carolina yield to
me for a second?

Mr. COBLE. Sure.
Mr. CONYERS. Are you suggesting that if you get half killed by

a cop in a small town, that you shouldn't get much, but you'll get
a bigger fee if you re in a big city?

Judge NEWMAN. No. Here's what I'm suggesting, Mr. Conyers: I
think the compensatory remedy should equal the injury. If you are
beaten and you suffer compensatory damages, hospital bills, out of
work, a loss of a limb-

Mr. CONYERS. It doesn't matter where it is.
Judge NEWMAN. It doesn't matter. I am suggesting that if you

turn to punitive damages, which some people don't want to impose
at A!l-

Mr. CONYERS. Yes, but that's a jury question in the first place.
Judge NEWMAN. Well, again, Mr. Chairman, it's a question of

what's feasible.
Mr. CONYERS. But you can't tell a jury that they've got to impose

just tiny punitive damages because of the fiscal state of the munici-
pality or the county.

Judge NEwMAN. Oh, we do that. As a matter of fact, we do that
now. It's the law all over America that in proving up punitive dam-
ages the resources of the defendant are quite relevant, and the po-
lice officer would be able to show his resources. And if a company
was sued for punitive damages, they would be quite entitled to
show their resources.

Now whether you do it by absolute limits
Mr. CONYERS. What about the Supreme Court case that forced

the city to raise taxes because of a punitive damage
Mr. COBLE. Judge, if the gentleman from Michigan will permit,

let me reclaim my time because the clock's ticking and we'll get to
this later on.

Judge, that's why I put the question to begin with, and I don't
want to cut anybody off. But the practical problems that we would
encounter, given your extreme-and perhaps it may not be ex-
treme-of the $20 million verdict, I can see our falling into the trap
of people complaining, well, you're using these moneys for this sole
individual when we may be having or may be depriving other wor-
thy causes, housing for example.

Judge NEWMAN. Yes, can I respond to that?
Mr. COBLE. Yes, and I think that may be
Judge NEWMAN. The suggestion I made is that if you authorize

punitive damages against the municipal employer, you let the court
or the jury allocate the damages part to the victim, part to the
United States. I agee with you, some juries will not want to make
a large punitive damage award to a victim. They may think the
municipality should be made to pay, but they won t want to put all
that money in the pocket of the victim.

Mr. COBLE. Of course you and I both know-
Judge NEwMAN. But you can allocate it. You can say let the

United States-
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Mr. COBLE. Judge, Judge, if I ma-
Judge NEWMAN [continuing]. Ta e that money and rebuild the

city
Mr. COBLE. Judge, you and I both know that municipality money

is taxpayers' money.
Judge NEWMAN. Surely. Surely.
Mr. COBLE. Judge-
Judge NEWMAN. And I would hope-I would hope-that if a mu-

nicipality is hit with a punitive damage award because its police
officers beat a person senseless, the taxpayers of that city would be
very concerned that their police leadership would take steps to be
sure it didn't happen again. That's exactly where the shoe ought
to pinch.

Mr. COBLE. Judge, I wanted to get into the good-faith defense,
but my time has elapsed. Perhaps we can do that at a later time.
Thank you, Mr. Chairman. Thank you, Judge.

Mr. EDWARDS. The gentleman from Texas.
Mr. WASHINGTON. Thank you, Mr. Chairman.
You Honor, if you change, if the Congress-and I agree with

what the chairman has put forward and much of what the chair-
man of another committee, the gentleman from Michigan, has put
forward as being ideas worthy of consideration. The problem is that
hard cases always make bad law, and we're dealing with the Rod-
ney King situation kind of around us. But, as you mentioned ear-
lier in your remarks and in your prepared testimony, we've known
about the fallibility of the present system for a while and it seems
now that maybe it's an appropriate time to move forward.

As I recall, Monroe v. Pape, the Supreme Court turned that case
on whether Congress intended a city to be a "person" within the
meaning of section 1983. So, without more-in addition to the other
things we are doing, we could change the holding of Monroe v. Pape
by amending the statute or some other statute to make it clear
that the word "person" as used in section 1983 includes the em-
ployer of the person under the usual doctrine of respondeat supe-
rior.

Judge NEWMAN. Precisely.
Mr. WASHINGTON. OK. Then kind of bouncing off questions that

have been asked both by Mr. Coble and Mr. Conyers, kind of com-
bining those, in a civil action then, when you get to the question-
you're not talking about strict liability on the part of the city, the
employer?

Judge NEWMAN. I don't consider it strict liability for this reason,
Congressman Washington: Strict liability is a concept that has to
do with normal tort liability in a case that would usually have a
negligence requirement, and it is suggested for example, when a
company distributes a dangerous product they should be strictly
liable without regard to their negligence. That's where strict liabil-
ity comes in. We're not talking about negligence. We're not talking
about ordinary torts. We're talking about a special thing which the
law tends to sometimes call a constitutional tort: Action by a public
officer under color of law that deprives a person of a constitutional
right. When that happens, there should be liability.

Mr. WASHINGTON. I agree.



Judge NEWMAN. If you want to think of that as strict, I guess youcan, but since strict liability is sort of liability without negligence,it really just doesn't fit; that label doesn't fit here.
The constitutional standards themselves already come with con-siderable leeway built into them. The excessive force standardwe re talking about here, it doesn't say, if you touch a person,

you're liable.
Mr. WASHINGTON. If I may-
Judge NEWMAN. It says if you use more force than is reasonablynecessary under the circumstances. That's the flexibility.
Mr. WASHINGTON. That's right.
Judge NEWMAN. The fourth amendment is a reasonableness rem-edy. So it isn't a strict liability. It's a use of the constitutional

standards with their built-in flexibility to impose liability.
Mr. WASHINGTON. I'm sorry, I'm not trying to cut you off; I be-lieve we'll get another roun in. But I want to press the point, Ibelieve, because perhaps I didn't artfully state my question, in thearea of-and I'm agreeing with you. I mean, I think we need to domore. I practiced this kind of law for 22 years before I came to the

Congress, so I know about what you speak.
On the question of the liability of the employer, what is the ac-tionable negligence that is usually defined as the thing that thelaw required to be done that it failed to do or-
Judge NEWMAN. Clearly, perhaps the phrase we need to focus on

is not strict liability but vicarious liability.
Mr. WASHINGTON. That's respondeat superior.
Judge NEWMAN. Respondeat superior is the doctrine that saysthat any employer is liable for the wrongs perpetrated by his em-

ployees.
Mr. WASHINGTON. In the course and scope of employment,though, and what employers usually do in a situation like that,what I would do if I were the city defending a suit on one of theseis say that the employee was outside the course and scope of em-ployment; that I had not given them the authority. Like there are

cases that say if a busdriver beats up a patron getting on the bus,he's hired to drive the bus; he's not hired to beat up people. So then
you've got a jury question of Whether that's course and scope.

Judge NEWMAN. Well, it's-
Mr. WASHINGTON. What do you do with that? I'm trying to pressyou. Are you talking about strict liability? In other words, are youtalkig aout every time that the agent who has been on with anightstick, a gun-are you using the instrumentalities to make the

city liable? Since the city issues the badge, issues the uniform, is-sues the nightstick, and issues the gun, are you trying to hold themliable through the use of instrumentalities which they knew, orshould have known, could be the subject of misuse or are you say-ing that, without respect to that, the city would be liable?
judge NEWMAN. I am suggesting that if the officer acted under

color of law, which is the t',si for 1983, it should not matter wheth-er he can be said to have enacted within or without the scope ofemployment. Under a color of law is sufficient. The city gave him
the badge.

Mr. WASHINGTON. Right.
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Judge NEWMAN. They gave him the authority to say, "Halt. Step
outside," and use authority, public authority. That should be suffi-
cient to impose liability on the employing unit of government. In-
deed, there's nothing startling about this. This Congress created
this very type of liability a ainst the United States of America in
1975 when you amended the Federal Tort Claims Act. A Federal
officer who uses excessive force creates liability on the part of the
United States of America.

The FBI agent-the United States can't say, "Well, he acted out-
side his employment." Now if it was perhaps an entirely personal
grievance, if he wasn't even under color of law, that would be dif-
ferent. But if it's under color of law, if he's acting as a police officer,
the FBI agent today who does that subjects the United States to
liability, but the Los Angeles police officer does not subject the city
of Los Angeles to Federal civil rights liability.

Mr. WASHINGTON. I thank the judge for his answers to the ques-
tions, and I thank the chairman for the time.

Mr. EDWARDS. Mr. Kopetski.
Mr. KOPETSKI. Thank you, Mr. Chairman.
Judge Newman, I want to follow up on this line of questioning

that the gentleman from Texas has engaged. I represent the dis--
trict in Oregon where our Oregon Bureau of Police Standards and
Training resides. And Oregon State law requires that all of our
State police officers, all local police officers, count sheriffs, depu-
ties, even corrections officers, all have to attend this extensive
training program. And so our cities and governments invest a lot
of money in this.

And I've toured this facility and their programs, and it's just ex-
cellent caliber. I know that Oregon has a high quality of police offi-
cers in our State because of this commitment. So if you have the
situation where the city-you're saying that the city is going to be
exposed to this liability. And they're going to come in, as Mr.
Washinflon has suggested, and says, "Look, here's our magnificent
training program and this person went through it and got good
grades and met all, exceeded all the standards during training and
then something happened when he or she got out into the fie and
did violate all accepted rules."

Judge NEWMAN. And so why should they be liable?
Mr. KOPETSKI. And so the question is-and they do that today.

And I think what I'm hearing you say is that you're proposing a
different legal theory.

Judge NEWMAN. Probably.
Mr. KOPETSKI. Otherwise, the city is'not going to be liable under

today's law.
Judge NEWMAN. What I believe I'm suggesting is not-and it's

certainly different from the civil rights law today, but it is the
same liability that the city is exposed to for all of the
nonconstitutional torts. I'm sure your cities have adequate pro-
grams to train for motor vehicle instruction. I'm sure those who
drive their fire engines are given training. But if the fire engine
negligently strikes a pedestrian, the city is liable. They can't say,
"Well, we sent him to 13 weeks of driver ed course, so don't sue
us." They're liable under respondeat superior.

All I'm saying is-



Mr. KOPETSKI. Well, they're not-
Judge NEWMAN [continuing]. Constitutional-
Mr. KOPETSK. The problem is-
Judge NEWMAN [continuing]. Torts should be on the same footing

as all other torts.
Mr. KOPETSKI. Well, let me do it a different way. If you have the

welfare caseworker driving the car and they're involved in a motor
vehicle accident, and if they're operating within the scope of their
employment and they were wrong, they drove through the stop
sign, then the city is found liable in that situation, because of
respondeat superior. But the issue is, the city comes in and says,
"Well, the person was on their lunch break and they weren't sup-
posed to be driving their car over there, and it wasn't in the scope
of their employment, and so we're not liable."

Judge NEWMAN. You're going to have that defense here, too. If
they say-this officer who was involved, if they could say-not in
the Rodney King case, but in some other case-what this officer did
had nothing to do with his job; he was in a local bar; he got into
a fight; he punched the fellow next to him; they had a disagree-
ment; he wasn't behaving as a police officer. If he wasn't acting
under color of law, there is no liability.

Section 1983 requires action under color of law, use of official au-
thority. That's always been the law.

Mr. KOPETSKI. Let me ask another question then. Let's say the
training manual says, and all the procedures taught at the BPST
say you don't beat anybody in the head, period, under any cir-
cumstance.

Judge NEWMAN. All right.
Mr. KOPETSKI. You can hit them in any other part of the body,

but not the head. And so the guy hits him in the head. Everybody
is hurt and injured, and it's outrageous activity, et cetera. I mean,
can the city come in under your standard and say, outside of the
training procedures, we're exempt from liability?

Judge NEWMAN. I would say no.
Mr. KOPETSKI. The city is not exempt?
Judge NEWMAN. The city is not exempt.
Mr. KOPETSKI. Now I'm not understanding the theory in that sit-

uation. Why?
Judge NEWMAN. Because it is the law of all tort law in America

that employers are liable for the wrongs of their employees, and
they cannot defend by saying, "We told them not to do it." That's
what respondeat superior is. We do it today in America, and the
rest of the Western world does it; we're not special. Cities in Amer-
ica are liable for the nonconstitutional torts of their employees.
They are liable under much State law for the official torts. It's only
1983, it's only the Federal civil rights remedy that has this gap
such that a city is not liable for the constitutional torts of its em-
ployees, save only if it's a policy. That's the Monell case. But a pol-
icy of constitutional deprivation is very hard to prove.

Mr. KoPETSKI. Let me ask you this, Judge-
Judgle NEWMAN. So this is just the normal, using for constitu-

tional torts the same standard as for nonconstitutional torts.
Mr. KoPETSKI. Let me ask you this: What is the situation, then,

where the city would not be liable?
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Judge NEWMAN. Well, the classic situation would be where its of-
ficer did not commit a constitutional violation. No constitutional
violation, no liability. Constitutional violation, liability. That would
be the essential choice that the jury would have.

Mr. KOPETSKI. Is there any situation where the police officer
beats an individual and the city would escape liability?

Judge NEWMAN. Well, if he could be said to be acting out of
something having nothing to do with his official duties. He wasn't
under color of law. He just had a neighborhood fight in a bar with
a friend. He was off duty. He didn't have his uniform, his badge,
his gun. He was just a bad neighbor that night in the bar and he
punched somebody out. But if he's acting under color of law, then
he denies a constitutional right.

Mr. KOPETSKI. Is it a question for the jury if he is off duty walk-
ing home from work with the uniform on.

Judge NEWMAN. Oh, we've had those cases. Now if he's walking
home with the uniform on and he sees something suspicious and
he tells that fellow, "Stop," he's using public authority. He's not
saying, "Oh, I'm a curious citizen and I wish you would stop." He's
saying, "Stop in the name of the law." That's what he's saying. And
he s using public authority. He's liable today under 1983. It's just
his employer that isn't liable under 1983. That's the omission that
existing in existing Federal civil rights law.

Mr. EDWARDS. The time of the gentleman has expired.
Mr. KOPETSKI. Thank you, Mr. Chairman.
Mr. EDWARDS. And I yield for one question to Mr. Conyers.
Mr. CoNYERS. Thank you for letting me just raise this question

with you, Judge Newman, and I appreciate your testimony and the
concern you brought to this subject. If only there were more judges
that thought, felt, and acted like you did.

Now our next witness coming up, Johnnie Cochran, a civil rights
lawyer who has been practicing almost as long as Craig Washing-
ton has practiced, says this. He says that money damages are
swell, but they frequently don't stop anything; they don't change
anything. He's got all kinds of verdicts against police officers, but
they've had no effect of changing the patterns of misconduct be-
cause our police departments simply ignore cumulative monetary
judgments, frequently don't even pay them. I would like you to re-
spond to that, sir.

Mr. EDWARDS. Well, if the gentleman would yield-you're not
asking, Judge Newman, to cancel out the criminal statute. This is
an additional statute that you're suggesting.

Judge NEWMAN. Quite correct, Mr. Chairman; nor am I suggest-
ing that equitable remedies be in any way impaired. I agree with
the point in the question that damages often don't do enough.
That's true. My first answer to that is, but better to have them
than not to have them, and my second point is that the suit by the
United States that I suggest be authorized against a municipal de-
fendant would include equitable relief. So that if a court said,
"Look, not only should there be damages, but there should be an
injunction. Perhaps even on this one episode there should be an in-
junction remedying this to lessen the chances that it occurs again"
the court could fashion a remedy. A court has broad equitabe
power once it finds the law has been violated.
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Mr. CoNYERS. I agree. I'm glad you put that on the record.
I thank the chairman for yielding.
Mr. EDWARDS. Well, thank you, Mr. Conyers.
The money doesn't all necessarily go to the victim; is that cor-

rect?
Judge NEWMAN. Doesn't all what? I'm sorry.
Mr. EDWARDS. Do the money damages necessarily all go to the

victim or can the-
Judge NEWMAN. The suggestion I made-and, obviously, you may

adapt it any way you see fit-my suggestion was that the compen-
satory award would go to the victim, because it is compensation for
what happened to him. The punitive award could be allocated in
either the jury's discretion or the judge's discretion-that's a detail
you can work out-so that in some cases it might be appropriate
to give part of the punitive award to the victim.

For example, sometimes he's locked up in jail for a day wrong-
fully and the jury says 1 day in jail isn't worth much. I've seen
cases where they priced that at $300. So I think a jury in that case
should say, well, for compensation we're not going to give much,
but we are going to give some punitive damages to the victim. But
other juries say, "We don't want to put vast sums of money in the
pocket of the victim, but we do want to express our outrage that
something wrong happened." So they should be able to award puni-
tive damages for the benefit of the public, in this case the United
States that sues, and I would think the United States would then
use that money to deal with the problems in the locality where the
incident arose.

Mr. EDWARDS. Well, we would hope so. Judge Newman, you've
been really a splendid witness. From where I come from, it's a won-
derful proposition you have. Of course, we're going to ask the De-
partment of Justice in a few days to take a look at this and see
what they have to say also, but we're grateful that you came today,
and thank you a lot.

Judge NEWMAN. Thank you, Mr. Chairman. I know your focus is
on police misconduct because that's what has our attention and
brings us here today. I simply close by saying I hope you will use
this occasion-to consider the defects that exist in the remedies for
the denial of all constitutional rights. They all need suitable proce-
dural remedies.

Mr. EDWARDS. Thank you for-
Judge NEWMAN. Thank you for the opportunity you've given me.
Mr. EDWARDS [continuing]. Very good advice.
Judge NEWMAN. If I can be of help in the future, I would be de-

lighted to do so.
Mr. EDWARDS. Our next witness is Johnnie Cochran. Mr. Coch-

ran is a former deputy assistant attorney for the city of Los Ange-
les and former assistant district attorney for Los Angeles County,
where he was responsible for prosecution of police misconduct
cases. Since returning to private practice in 1981, Mr. Cochran has
handled many major police brutality cases.

Mr. Cochran, you will please raise your right hand.
[Witness sworn.]
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Mr. EDWARDS. Thank you. Without objection, your full statement,
if you have one, will be made part of the record, and you may pro-
ceed.

STATEMENT OF JOHNNIE L. COCHRAN, JR., ESQ., LOS ANGELES,
CA

Mr. CocHRAN. Thank you very kindly, Mr. Chairman and mem-
bers of the Subcommittee on Civil and Constitutional Rights. I ap-
plaud your efforts. I encourage your seeking passage of H.R. 2972

- as a freestanding bill. I believe this legislation is urgently needed.
Over the past 25 years, I have had extensive experience, as you

indicate, as a high-ranking criminal prosecutor in the Los Angeles
County district attorney's office and as a private civil rights lawyer,
with Los Angeles police and sheriffs officers who use excessive
force. These years of experience have led me to agree that, at least
in the Nation's second largest city, systemic patterns and practices
of police misconduct, particularly against minorities, have been and
remain persistent and resistant to change.

I have personally been responsible for verdicts against police offi-
cers exceeding several scores of millions of dollars, but these have
had no effect on changing the patterns of misconduct. Our police
departments simply ignore cumulative monetary judgments.

We in Los Angeles thought that the Federal courts would provide
us relief from deadly police strangleholds until the Supreme Court
decided Los Angeles v. Lyons. The Los Angeles Police Commission
has enforced a temporary restriction on stranglehold use, limiting
it to situations where deadly force or serious bodily injury is threat-
ened.

I should note that there have been allegations that the Rodney
King incident would not have happened if the Los Angeles Police
Department had been allowed to strangle him. This is nonsense.
First, if Rodney King was threatening serious bodily injury to a po-
lice officer, those officers actually had the authority to choke him.
That they did not evidences the officers' perception that he was not
threatening such force.

Second, if they had choked him, they might have killed him. We
have a history of 17 chokehold deaths in Los Angeles, but not one
case of death due to striking with a police or billy club. But now
instead of a tragic series of strangulation deaths, w have a long
history of shootings and beatings of minorities with guns and clubs.
This is unconscionable in a civilized society, but we lack the means
for stopping it.

The Constitution purports to grant all persons in Los Angeles the
right to be free from unreasonable searches and seizures. In fact,
under current law no such freedom exists. All that exists is the
right to try to recover money if you are shot or beaten. If you are

kled, the only right is for your survivors to seek to recover money.
That is cold comfort for the deceased and for his loved ones.

You should assure that not only persons injured, but also persons
damaged have standing to seek equitable relief. Otherwise, survi-
vors of persons killed at the hands of the police may be left without
such a remedy.

On the issue of standing, I'm appreciative of the subcommittee's
efforts to afford persons injured by a pattern of police misconduct
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er the structure without more will withstand constitutional scru-
tiny. Standing is implicated by article III of the Constitution, and
I have serious reservations about Congress' ability to create it
through this legislation without a clear statement of purpose. Re-
call that Lyons almost died from strangulation, but was nonethe-
less denied standing. The case of Warth v. Seldin offers little solace
in this regard.

I suggest that there is a comfortable constitutional basis for
granting standing to persons injured or damaged without requiring
-that further immediate specific threat of injury to that person be
shown. That would flow from a congressional finding-an one eas-
ily made-that, one the looming threat of serious injury or death
from a pattern of police misconduct causes generalized and continu-
ing mental damage and 'real fear of police, and, two, the community
outrage at such conduct can and does result in enormous damage,
physically and otherwise to the community, with consequent great
expense to the Federal Government in seeking to keep the peace.
Congress can grant individuals standing to bring an action to be
free from the adverse consequences to them of police practices di-
rected at and immediately harmful to others.

I want to point out that your wording "in any civil action under
this paragraph, the court may allow the prevailing plaintiff reason-
able attorneys' fees..." is also fraught with peril. The private bar is
ready, willing, and able-and enthusiastic, I might add-to act as
private attorneys general in enforcing rights under the proposed
act, but this language practically removes their economic ability to
do so. Your language makes the "attorneys' fees" the property of
the client, not the attorney. This leaves the client free to waive
those fees in order to settle the action. See Evans v. Jeff D. at 475
U.S. 717, a 1986 case.

Our experience has been that local governments routinely de-
mand and receive from the client a waiver of statutory attorneys'
fees. This may cripple attorneys seeking to enforce the act. It would
be preferable for the language to read, "In any civil action under
this paragraph, the court may allow the attorney for the prevailing
plaintiff reasonable attorneys' fees."

On the issue of training, one very important feature of the pro-
posed legislation will be to allow us to seek Federal judicial over-
sight of what has been in the past an egregious source of injury
and death. This is in the area of training. In the trial of the King
officers, we were treated to the outrageous spectacle of two Los An-
geles Police Department training officers, each viewing the same
videotape, and each giving opposite opinions about whether or not
the beating was within policy; to wit, in accordance with the train-
ing given Los Angeles police officers.

This situation arises because neither police policy nor police
training are subject to public review or input and is, accordingly,
often vague and ambiguous, if existent at all. No one can point to
any definitive manual or policy statement which demonstrates
what policy is or what training is given. This policing in a vacuum
with secret guidelines, or no guidelines at all, must cease.

Under the proposed legislation, we should be able to flesh out
what the policy, the established official practice, is and then be
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able to subject it to judicial scrutiny to assure that it measures up
to constitutional requirements. We should be able to discover what
the real training is, both at the outset of an officer's career and
thereafter at rollcall and by peer influence, and hold it up to con-
stitutional scrutiny. And if either policy or training fails to comport
to Federal constitutional mandates, we will finally-be able to obtain
judicial injunctive or declaratory relief on an institutional basis.

In these times, we in the private bar are less than optimistic
about the Federal Government's willingness or ability to provide
money to fund additional civil rights efforts by the Justice Depart-
ment. We are hopeful, but cautious. On the other hand, this legisla-,
tion promises to give the private bar the tools, at the expense of
those who violate constitutional mandates, to make the Constitu-
tion's written promises become alive and real to those victims of po-
lice misconduct throughout this country. It is an important step
among many to avoid the recurrence of the disaster that just vis-
ited Los Angeles.

Thank you very much, Mr. Chairman.
Mr. EDWARDS. Thank you very much, Mr. Cochran, for very valu-

able testimony.
Mr. Conyers.
Mr. CONYERS. Thank you and welcome, Attorney Cochran.
Mr. COCHRAN. Thank you.
Mr. CONYERS. We appreciate your continued work with the Judi-

ciary Committee.Mr. COCHRAN. It's my pleasure, Mr. Conyers.

Mr. CONYERS. First of all, be assured we're going to add the cor-
rect language for attorney fee provision. You had an earlier draft
and we're going to put that in.

Could you comment, if you feel inclined, about Judge Newman's
proposed modifications of title 42, section 1983?

Mr. COCHRAN. I think they're very appropriate. I, for one, how-
ever, I feel more strongly than he does about the need for injunc-
tive relief. I think that in the Lyons case-and I followed that very
closely; an associate of my had that case-I think had we had the
ability to have injunctive relief in that case, we could have saved
a number of lives in Los Angeles, but the Supreme Court carved
out an exception and denied standing to Mr. Lyons saying that
that might not pose a threat. I think that's a real problem.

For instance, in Los Angeles right now in a city, Lenwood, that's
patrolled by the sheriffs department, a Federal judge has made a
finding, this city and that department is basically out of control,
and there's been-we've sought and they are seeking injunctive re-
lief to have them cease and desist from their violent practices vis-
a-vis the citizens in that area. I see a great need for this injunctive
relief, and so I endorse his ideas.

I need hardly point out to this committee-it's like preaching to
the saved-that we're talking here about laws that were enacted in
1871 for a very real purpose, generally to combat the KKK Some-
times we find they are now wearing different uniforms, but there's
a real problem that still exists and these laws need to be updated.
So I embrace pretty much what he said.

Mr. CoNYERS. Thank you very much. Let me ask you about the
departure of Police Chief Daryl Gates. To what extent will that
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help heal the divisions in the community that he created and those
that followed him? And, also, we have had reports here in Wash-
ington that Police ChieF Gates was very slow to commit the police
to a conflagration that was going on all over television. What hap-
pened there, if you have any information?

Mr. COCHRAN. Certainly, I'd share with you my perspective, at
any rate. I think, in answer to the first part of the question, I think
that Chief Gates has said he's going to leave on June 5th. We have
a unique situation in Los Angeles where basically he's chief for life
or for as long as he wants to. He has committedto leave on June,
I believe June 5. However, he earlier had said he was going to
leave in April. I believe it's imperative that he leave. I believe that
our new designated police chief, Willie Williams, has demonstrated
a sensitivity that will help us in this healing process which we
must be about.

And there are certainly positive signs in Los Angeles. This past
weekend, numbers of citizens came together to start the cleanup
without waiting for government, and it's going to have to be a pub-
lic-private partnership clearly. That seems to be underway. I think
that it's entirely appropriate.

I think, however, that what's happened is that Daryl Gates has
served too long. He's outlived his usefulness and needs to leave im-
mediately to start the healing process and get the Los Angeles Po-
lice Department back on track, and to regain the reputation which
it once occupied and had.

Mr. CONYERS. Well, I'm glad that lawyers like you are around
and I'm glad that there are people like that in the city of Los Ange-
les who are really coming together again, and if anything can be
drawn out of this horrible tragedy of police violence and the crimi-
nal justice system letting America down, it's that it's brought all
out on the table and gives us another opportunity to go forward.

I thank you, Mr. Chairman, and yield back the balance of my
time.

Mr. COCHRAN. Thank you, sir.
Mr. EDWARDS. Thank you, Mr. Conyers.
Mr. Washington.
Mr. WASHINGTON. I thank the chairman for the time.
I agree with the gentleman from Los Angeles that it is preaching

to the saved or the converted. I thank you for coming and for your
testimony. I have no questions.

I would apologize in the unlikely event that I'm not able to stay
to the end of your testimony. I have a previous engagement on the
other side of the Capitol to address on the matter of civil rights,
as a matter of fact, a distinguished group of journalists who write
and record for the purpose of religious organizations, and I'm sure
you understand.

Mr. COCHRAN. I certainly do.
Mr. WASHINGTON. That message needs to be out-
Mr. COCHRAN. Yes, sir.
Mr. WASHINGTON [continuing]. Because we know the underlying

problem is, unless you do something about the conditions that
cause people to feel helpless and hopeless, you can put all of the
facades on it that you want; you can build back the buildings, but
unless you instill some hope in the hearts and the minds of the
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people who live there, then it's going to happen again, as my friend
from Oregon said. It's going to happen again and again and again.
It's not because anybody's prophesizing that we want it to happen.

I felt the same heartache when I saw black people pulling white
people out of automobiles in Los Angeles just because they were
white as I did the first time, the second time, and the last time
that I saw the Rodney King videotape. I think that all good think-
ing people feel that way.

So I think as many audiences as I have an opportunity to ad-
dress, the message ought to be the same: That we have to get at
the underlying problems. Because you want to get out of the busi-
ness that you're in; you want civil rights laws to be enforced, and
if they are ever enforced, then you'll have to find some other line
of work; am I right?

Mr. COCHRAN. I'm a corporate lawyer. I would be pleased to do
that.

[Laughter.]
Mr. WASHINGTON. Thank you for your testimony, sir. I thank the

chairman for yielding the time.
Mr. EDWARDS. Mr. Kopetski.
Mr. KOPETSKI. Thank you, Mr. Chairman.
Mr. Cochran, welcome. I appreciate your testimony very much.
Mr. COCHRAN. Thank you, sir.
Mr. KOPETSKI. I think, as an aside, that Daryl Gates is-really,

if the guy had any class, he'd retire today, don't you think?
Mr. COCHRAN. Yes, well, you'd think so. I think that he's been

there so long that he seems to think that "Chief" is his first name,
it seems to me, at this point, instead of "Daryl."

[Laughter.]
Mr. COCHRAN. I think that we'd be all well served, and it would

be a very statesmanlike act, because I think that he's become really y
a lightning rod. No matter what he does and says at this point, it s
not helpful to the situation. We have a designated chief in the
wings. The citizens are quite upset. In fact, he attended a fund-
raiser at or about the time the conflagration started. In fact, many
of the people-it started in south central L.A., but they went imme-
diately to the police department to have a dump Daryl rally, and
that's where it spread out from that point. Really he has become
a real lightning rod. And I think you're right, as a statesman and
someone who loves Los Angeles, it would be entirely appropriate
for him to leave at this point. I'm not sure that it will do any good.
In fact, it might have just the opposite effect however.

Mr. KOPETSKI. Well I guess that goes to Lis own personal char-
acter, but I do know that there's a lot of police officers in my State
that wish that-well, people understand, I think, in the Nation
that the actions, unfortunately, of every police officer affect every
police officer in this Nation and it puts them more at risk. It's a
tough enough job and a dangerous enough job to begin with, and
you just don't need this kind of representation of leadership, espe-
cially in a city that is so noted as Los Angeles.

The question I'd like you to comment upon, though, is the stand-
ard-I'm sure you heard the discussion with Judge Newman about
the standard of applying liability to the city, the municipality.

Mr. COCHRAN. Yes.
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Mr. KOPETSKI. And if you could comment-I mean, it's a pretty
broad standard, "under color of law." It just seems that there are
very few circumstances in which the city would not be liable.

Mr. COCHRAN. Yes I think there are a couple of things you need
to point out. First of all, on this whole issue of punitive damages,
you're aware that you cannot get punitive damages against a mu-
nicipality under the present law, and there's good reason, obvi-
ously, for that. Under the Federal law, generally speaking, we're
not talking about the simple negligence action. In most Federal ac-
tions, you should understand as a practical matter, the courts will
allow you to try both State pending actions along with the Federal
action. So you will still have some negligence in there, but we're
not really, when we're talking about "under color of law," we're not
talking about negligence per se, and therein lies the confusion.

There were some recent cases which came down and talked about
it's a higher burden. It's not beyond a reasonable doubt as in a
criminal case, but it's higher than simple negligence. What I heard
the good justice say was that he thinks, if not strict liability, there
should be something that when there is a constitutional tort, that
it spells it out, because it is very difficult to demonstrate and to
show what's in a police officer's mind, whether he had the specific
intent to violate the civil rights of this individual, and that's a ver
difficult burden. I think I saw a statistic recently where the U.
Government wins perhaps 90 percent of their jury trials; in this
area it's somewhat lower because it is a more difficult burden. And
I think that's because there's been a bias in favor of law enfi)rce-
ment, and you can understand that.

So I think that to the extent we can address that, while main-
taining fundamental fairness and where it can be constitutional,
we need to do that.

Mr. KOPETSKI. Thank you. Thank you. That's been very helpful.
Thank you, Mr. Chairman.
Mr. EDWARDS. Thank you, Mr. Kopetski.
The gentlewoman from Colorado, Mrs. Schroeder.
Mrs. SCHROEDER. Thank you, Mr. Chairman, and I apologize for

getting here late. We had a hearing going on that I had to Chair,
so it was hard to get out.

I must say it's wonderful to have you here. Last weekend I ad-
dressed the Head Start convention in San Diego in which there
were many families from the area where the rioting was going on
because their children were in the Head Start programs up there.
Of course, they were very concerned about their homes and their
centers and what was going on.

I was amazed at the cynicism about the chief. People really felt,
at least many of these people felt, that he had set this all up so
that the next police chief would fail; that the tensions would be so
high, that there was no way he could come in and ever get Hump-
ty-Dumpty back together again. And I feel that that really does tell
you that the local people are just very, very dismayed about what's
been going on with the police chief for a long time.

Mr. COCHRAN. That is very true, and Mr. Conyers mentioned this
also. There is a body of belief that when this incident first started,
I think on Florence Street, a street called Florence in Los Angeles,
that the police basically pulled back; that there were some people,
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driver, Mr. Denny, who saw it on television and came down and
aided him. Now, obviously, if they could see it on television and
still get there, the police obviously knew something about this.
They came in, saved this man, got in his truck and drove him to
the hospital. And, of course, he's going to recover, it seems, now.

For some reason, the police--and Mr. Gates' explanation was
they weren't properly deployed. Well, there had been allegations
that they had set aside in Los Angeles $1 million for police over-
time in anticipation of a possible verdict of this kind. He had gone
on television to the officers of the department and made a 5-minute
video encouraging them to be professional.

Now his explanation is that he didn't want to overreact, but cer-
tainly, at minimum, it seems to me those streets could have been
shut off, so the traffic should have been routed out of there to save
problems. But none of that was done. The police stood by for a con-
siderable period of time before they went into action.

Mrs. SCHROEDER. I understand they even over the phone told the
National Guard they didn't need to come in for a while.

Mr. COCHRAN. I wasn't aware of that.
Mrs. SCHROEDER. I think I heard that this morning on NPR, that

they had a phone conversation in which the National Guard was
told they could hold back; they had it under control.

The other thing, though, that we, this committee, did-and I was
very proud of it; unfortunately, it went into the crime bill and the
crime bill will never see the light of day-but one of the things that
we found is among police forces the chief does set a very important
tone. And we find among local police officers tremendous amounts
of family violence within their own police family. You don't dare get
counseling or anything because cool guys don't do that; bad guys
don't do that. And then it reflects out on the neighborhood. Now
I don't know that anyone ever assessed the Los Angeles Police De-
partment on that, but we did'put in the crime bill something for
the Justice Department to get counseling on all police forces and
to emphasize that if police officers were having personal problems,
that it was cool to deal with them rather than push them down and
take it out on others.

I think we found that attitude in the military, and we found tak-
ing that on in the military made all the difference in the world. I
would hope civil rights groups and everyone else could work with
us to try to take away some of that old mentality that's still out
there. I think you then see it have these kinds of repercussions.

Mr. COCHRAN. I think that's entirely appropriate. The macho
kind of siege mentality, us against them, really carries forth in
these organizations because, by and large, they're paramilitary or-
ganizations, and of course the chief sets the tone. That's why in Los
Angeles we've said for years, if you wanted to curtail and do away
with racist messages through these MDT's, sending these messages
back and forth and joking about beating someone half to death, all
the chief has to do is say, "You're going to be fired if you do that,"
and it's gone.
Mrs. SCHROEDER. That's right.
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important for us to get somebody who understands and is sensitive
and wants to make a change.

Mrs. SCHROEDER. Well, that's right. And we had some wonderful
police chiefs talk about when they did get psychologists or family
counselors onboard, what a difference it could make in even the
kind of actions they had against some of their police officers; that
they found a tremendous interconnect. So, hopefully, someday we
will be enlightened enough to get the Justice Department to do
that, and I think it would make a big difference in these kinds of
things.

Thank you so much for being here.
Mr. COCHRAN. It's a pleasure being here.
Mr. EDWARDS. Mr. Cochran, as plaintiffs attorney, you have won

several million dollar judgments; is that correct?
Mr. COCHRAN. That is correct, sir.
Mr. EDWARDS. And is that just a fraction of the number of com-

plaints that you have had?
Mr. COCHRAN. Yes, we have-and I must say the complaints

have continued to go up over the years, and it's a hollow victory.
On the one hand, the last case we had was a $3 million verdict
against the county of Los Angeles for a man who suffered a broken
neck, was put back in a jail cell for about 6 hours after the sheriffs
broke his neck, and then he ultimately died. And for that widow
and those five or six kids, it was a real hollow victory. Money
doesn't really answer. If they had a chance to argue for his life or
to make a trade, they would take him, obviously. But that's all the
law allows, and that's why I so much applaud these additional ef-
forts.

I mean, what we're really talking about here is a deterrent effect.
The real danger of the Rodney King verdict is that the message is
that the police can do anything. If Rodney King was not excessive
force, what does that say to all police all across the country? And
I think that that's why we need to perhaps modify and amend 241
and 242. The police have to feel that there is some accountability.
There's always that age-old question of who polices the police. Un-
less society is willing to come to grips with that, it's not only going
to be minority citizens; it applies to everybody. And I think it's all
of us who are in this together. Your charge in this committee is so
important because it makes a big difference, it seems to me.

Mr. EDWARDS. Briefly tell us a little something about a couple of
these cases that you won, these big judgments.

Mr. COCHRAN. Well, certainly I will be pleased to. The last case
I mentioned was Robinson v. The County of Los Angeles, where theury's verdict was in excess of $3 million, where a man's neck was
Broken. He had been arrested on a misdemeanor drunk driving
charge, turned over by the Los Angeles Police Department to the
L.A. sheriffs department. He had a pacemaker, and they had to
have him checked by a doctor before he could be booked. In chang-
ing his clothes and transferring him from a gurney to a hospital
bed, the sheriffs broke his neck. And then the doctor, who was sup-
posedly to examine him, didn't discover the broken neck until he
had been taken and booked into jail, and when they discovered his
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broken neck, of course it was too late; he had lain for 6 hours in
a jail cell. That was the most recent case.

Before that, I tried a case of Pierson v. The City of Los Angeles,
where an elderly couple, a woman 69 years of age and her husband
70 years of age, were on this porch in south central L.A. and some
drug dealers had been in this front yard, and that bothered him.
So he went into his closet and got a shotgun, unloaded and pointed
it in the air and said, "Get off my property." About the time that
he was turning to go back into his house, a Los Angeles Police De-
partment car drove up. He couldn't hear very well, They started
yelling, "Drop the gun. Drop the gun." And they allege that he
turned and pointed the gun toward them. They fired 11 shots at
this old man, striking him about 4 times.

Meanwhile, his wife was back-it was 7:30 in the evening and
there was a program that comes on; she was reciting the rosary.
This is really the truth; it wasn't something that I dreamt up. She
was reciting the rosary, and she heard all these shots and came
out, and they ordered her out, drug her across her husbands body,
made her kneel on the front lawn in front of all the neighbors, and
took her down to jail. The jury gave $2,300,000 for the two of them.
The husband lived for a while; he has since died. And she is a won-
derful lady. All she has now is some money. She doesn't have her
husband. She has these memories, and it's extremely frightening to
her.

We've had a number of cases. I had another case where an off-
duty-where a San Fernando police officer was shot by a Los Ange-
les Police Department officer in a drug undercover bust. He was a
Hispanic officer. They had just met and talked 5 minutes before.
And when they encountered each other again, the Los Angeles Po-
lice Department officer forgot this fellow and shot him in the leg
twice. The jury gave him $2.1 million.

So in L.A., you're seeing there's a rising storm of all the money
they're paying out on these various verdicts and judgments where
people are becoming very upset, but it's only money. You see, you
shouldn't change things only because you're paying money; you
should change it because it's right. These people shouldn't die or
be injured, and it shouldn't be because of that. But we have to do
with what we can, and obviously if money judgments are the things
that change things, then we have to do that.

Mr. EDWARDS. Well, thanks very much.
Mr. Conyers, you had another question?
Mr. CONYERS. Yes. This testimony by Attorney Cochran triggered

in my memory the remembrance of the Eula Love case. What was
that, about 1980?

Mr. COCHRAN. Yes, it was, in 1979-80. Yes, it was.
Mr. CONWERS. Well, I wanted to get this in. How do we go about

breaking this code of silence? Should we have a whistleblower pro-
tection bill in here that applies to law enforcement officers? And
what about all the cases that come in your door, in any attorney's
door, that aren't successfully brought to conclusion? The witness
can't hack it; the client can't hack it. The witnesses disappear. The
research and investigative portion of putting together a suit of this
nature would cost far more than anybody's ever got money for.
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lawyers many of whom are just not trained for this trial work-

Mr. dOCHRAN. It is very difficult. And I don't want to leave the
impression by talking about these verdicts, and whatever, that this
is easy work. Up until about 1962, no lawyer had ever won a case
against the city of Los Angeles in the history of the city in police
abuse. This is a new phenomenon where jurors over a period of
time have become sensitized. As Mr. Washington I'm sure well
knows, these are tough cases clearly, because people don't want to
find against the police, even monetary damages. It requires an in-
ordinate amount of effort, keeping abreast of the law, and invest-
ment of your personal funds, because the only way you're going to
prove these cases is through expert witnesses. You've got to bring
people in to tall- about how the police fell below a standard of care.

In a recent case, we used all kind of experts. In this case where
they broke this man's neck, we used the Challenger space expert,
a Dr. Kezerian from Ohio, to explain the force applied on this man
to sever his neck at C-7 and C-8; he had subluxation, and we had
to try to demonstration that for the jury and take the x ray and
really do it. So it cost maybe over $100,000. So this is very difficult.
This is a real commitment of love that you have to make. So we
need all the help we can because we'll never change it if we don't
get some other help.

Mr. CoNm is. If the chairman doesn't cut me off, the Washington
Times headline today is "Bush Releases $600 Million for L.A.; Lib-
eral Policies Faulted." Now if that doesn't contradict-well, this is
the way it usually goes at the White House. But the problem I
have is that, how can we possibly underfund the cities, neglect edu-
cation, housing, health, jobs, and then say liberal policies of a pre-
vious generation were to blame and then release $600 million at
the same time you're making that assertion?

Mr. COCHRAN. That is astounding.
Mr. WASHINGTON. Will the gentleman yield? Is that sort of like

an egregious case of medical malpractice where the doctor blames
the patient's body for not having been able to live?

[Laughter.]
Mr. CONYERS. You know, it's incredible, this is a legal problem

that brings the civil and constitutional committee here, but it's also
a socioeconomic problem, because if we don't get to the underlying
causes, if we just treat these people as miscreants, as hoodlums, as
criminals that brought that outrage, then we don't get the picture
of what's the motivating force behind the pain and the suffering,
the humiliation that you've brought out so well in just reciting a
few cases that you've had. We've got to somehow bring the Amer-
ican people into focus with this Government. The Government sets
the tone. The Attorney General lets these criminal cases go by the
board. The courts allow the police lawyers to come in and wipe out
a case that they know ought to have received justice.

You know, there's a complicity all along the chain of command
in Government, in law, in the courts, in the Congress, in the White
House about just letting it slide. If between Martin King and Rod-
ney King we don't get the picture now, this country is hopeless.

Mr. COCHRAN. We're in serious trouble. We've often said in jury
argument that they set the standard for our society and for the



laws of our society. And the resulting King verdict at least was the
spark. The opposite of law and order is chaos and destruction, and
that's exactly what we had, because people would perceive that.
Now of course it got totally out of hand when other opportunists
got involved in it, but it's a message that should be heard and it
starts at the very top, from the President on down. I certainly ap-
plaud this committee.

Mr. EDWARDS. Mr. Cochran, in these cases that you described
where the multimillion judgments were achieved, were there Fed-
eral charges brought at the same time? I presume you're talking
about State law.

Mr. COCHRAN. These are State law, and I always file Federal
charges in all of my cases. Most of these cases were in State court-
some are in Federal court. But there were no Federal criminal
charges in any of these cases.

Mr. EDWARDS. There were no criminal charges brought
Mr. COCHRAN. There were no criminal charges.
Mr. EDWARDS [continuing]. By the Department of Justice.
Mr. COCHRAN. It is extremely-just if I could take 1 minute fur-

ther, we presently now-there are a couple of other cases, high-pro-
file cases, in L.A. now. There's a case called the Keith Hamilton
case where a young man was shot nine times while lying prone on
the ground in an area called Ladera Heights. It caused a lot of con-
sternation. They went to the grand jury, and the grand jury did not
indict. They fired the officers, but they didn't indict. It caused a lot
of frustration.

Another case that the district attorney is still investigating: A
young man named Stevens in West Covina, the officers, in serving
a search warrant at 4 o'clock in the morning, came into his bed-
room and he was shot 28 times in the back, 22 times in the upper
back, 6 times in the lower back, and they were looking, supposedly,
for a weapon that had been involved in some murders. They, of
course, never found the weapon. They had been there earlier and
he told them, "I don't have a search warrant." "But don't tear my
place up. Get a search warrant.". They came backlt 4 in the morn-
ing and he ended up dead. Now that's being-they're again looking
at that, but nothing ever happens.

Mr. EDWARDS. Were Federal charges filed?
Mr. COCHRAN. No charges are filed in that case
Mr. EDWARDS. Federal charges under Federal civil rights laws?
Mr. COCHRAN. None. They're investigating. None has been filed

at all. As you saw from-
Mr. EDWARDS. No criminal charges were brought by the U.S. De-

partment of Justice in any of these cases?
Mr. COCHRAN. None at all. In fact, Rodney King is probably the

first prosecution we've had out there of any consequence other than
the corruption charges involving the sheriffs department out there.
You've seen those on the news. We've not had any police abuse
charges.

Mr. EDWARDS. Thank you.
Mr. Washington.
Mr. WASHINGTON. Thank you, Mr. Chairman. I haven't been able

to get out of here yet; this is such a compelling subject.
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Earlier, Mr. Cochran, you touched on the difficulty in just gettingone of these cases prepared, in addition to all the other limitations
as a private practitioner you face: The fact that you're 'up against
the Government that has unlimited resources.

Mr. COCHRAN. Right.
Mr. WASHINGTON. Most often, suit is filed against an individual

officer and the city, and somewhere before it goes to trial a motion
for summary judgment is granted, letting the city out, after they've
been able to piggyback-if it's anything like it happens in Texas,
th eypiggyback on the discovery from the one with the deep pocket;
i.e., the city or the country

Mr. COCHRAN. Exactly.
Mr. WASHINGTON [continuing]. And use their resources, where

you have to match them dollar for dollar on deposition costs and
expert witnesses and all of those pretrial matters. Then after the
officers have kind of hidden behind the wake of the city, who is a
nominal defendant, at least going down the line, somewhere before
you actually go to trial, they finally file a motion for summary
judgment which is granted on Monroe v. Pape and that line of
cases. They're out of the case, and so the police officers get the ben-
efit of the bargain both ways. They get to ride on the discovery of
the deep pockets. You have to match them dollar for dollar. They
basically try to buy you out of court; is that about the way it goes?

Mr. COCHRAN. That's exactly what happens, and you're almost
broke as you're standing on the courthouse steps. And, lately, they
might offer you a token settlement; they go through all of this.

Mr. WASHINGTON. Yes, $1,500 or something like that.
Mr. COCHRAN. Yes, nuisance value, and you've got to stand and

stay the course.
-Mr. WASHINGTON. Yes.
Mr. COCHRAN. It's a very difficult way to earn a living over a pe-

riod of time.
Mr. WASHINGTON. Yes. I commend you on what you've done. I

must confess that I got tired of crying when I watched-you know,
you sit there and the jury nods with you and you kind of read their
expressions and they seem to be sympathetic and seem to be hear-
ing the evidence. And they go back in the jury room, and you're sit-
ting there with a paraplegic client who's gotten his neck broken by
the police officers, and they come out and look you and God
straight in the eye and find that the police officer is not guilty,
when you can almost elicit in cross examination testimony, a good
lawyer can, can almost elicit a confession knowing that, like all
witnesses, they have been fairly well coached.

Mr. CONYERS. Would my colleague yield? How do you assess a
suburban jury coming to a conclusion that defies the understanding
of the billions of people that saw that case on video?

Mr. COCHRAN. It is absolutely frightening. I think that from the
time that jury was moved from an area, Los Angeles County, that's
very racially diverse, to Simi Valley, that-

Mr. CowERS. That was the beginning of the end.
Mr. COCHRAN. That was the beginning of-that case was in trou-

ble. And what that verdict said to me is that we had two standards
of justice in this country, one black and one white, both separate
and both unequal, and that verdict bespeaks that because those ju-
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rors saw things-it was as though they said to us, "Well, don't be.
live your lying eyes; believe us. We heard this evidence." But we
saw the trial. In Los Angeles, the trial was covered gavel to gavel,
and I had the privilege of being one of the legal analysts. I sat on
the trial many days, and so we saw the evidence and saw it come
in. It's just frightening. For the jurors to say afterwards that Rod-
ney King was in control, I mean, you could see this is the mind
set--he was in control? I mean, he's rolling around on the ground
and he's in control? Or that the officers didn't use excessive force?
Or that he got what he deserved?

And the one thing that his statement perhaps showed, and you
saw his statement last week, this was a human being. And I'll tell
you, just one other thing I would say, in Los Angeles it's been a
bad year from the standpoint of earlier this year a man got 60 days
in jail for beating a dog; a Korean grocer shot a little girl in the
back of the head, convicted of manslaughter, she got community
service. Then Rodney King, people waited 14 months and the of-
cers walked away. So it's a small wonder that people were upset.
Now you need to channel your energies and your outrage, but you
can see, those kinds of things lead to the chaos and disorder.

So, again, I come back to how I started, that I applaud this com-
mittee and your efforts to do something about this at the highest
levels because we need the help out there. I mean the State court
remedies are not satisfactory. It's not getting the job done. We need
more help.

Mr. CONYERS. We've got a big job, but we thank you for your tes-
timony. It's been very, very useful.

Mr. COCHRAN. It's my pleasure being here.
Mr. EDWARDS. Mr. Washington.
Mr. WASHINGTON. Let me just proceed just for a moment and

then I'll be finished. I think it's important to point out for the
American people, because you're a modest man, the difficulties that
you face on a regular basis. In addition, except in a few cir-
cumstances-and the Rodney King case was one of them-you
come down to a person, and I think the judge mentioned this in
his prepared statement, who has been arrested for violation of a
law against police officers. You don't have the benefit of the video-
tape. So they come in and they try to scourge his character in every
way possible, and that's good defense lawyer work; you know, a
lawyer ought to be doing that. But the citizens most often have 4
or 5, 6, 10, 20 of their finest who protect their lives every day and
who deserve a good reputation except when there's a rotten apple
in the bunch like this. So you don't have the benefit of a videotape,
so you're even straining the credibility even more between the citi-
zen who is arrested for a DWI, or whatever, and it's a Herculean
feat. I again applaud you for being able to overcome all of those
hurdles that are placed out there that are not there in ordinary
civil litigation.Martin Luther King, if I could paraphrase--you know the
quote-said that the measure of a man, and I think the measure
of a society, is not what we do in times of comfort and convenience,
but what we do in times of confusion and chaos. And these are
those times, and you touched upon it. If we don't set an example
by this case in the quality and standard of justice for people in



America-we often hear about law and order, but sometimes the
word "justice" doesn't permeate that. When we speak of law and
order, we're speaking of law and order with justice for all, not just
for some; isn't that right?

Mr. COCHRAN. That's exactly correct. That's exactly correct. That
says it well.

Mr. CONYERS. Well, let me ask you, Mr. Cochran: Do you believe
that there is a way that we can move this country into a greater
reconciliation as a result of this tragedy that we've sustained?

Mr. COCHRAN. That's one of the great hopes that we have, that
if there's anything that comes out of this, as I said earlier, in Los
Angeles the coming together of people who perhaps have finally
gotten the message that there are certain root causes that are en-
demic that have caused this, and that they are still there, and you
just can't gloss over it because another spark will come along and
do that.

Unlike, say, in the Watts riots where the rioting was limited
pretty much to deep south central Los Angeles, this started to
spread out and it caused a lot of fear to a lot of comfortable people
and that's very uncomfortable in a society, when you're guaranteed
and you appreciate your domestic tranquillity. So I think that I see
a new resolve. The mayor has appointed Peter Ueberroth, as you
may be aware-

Mr. CoNYERS. Yes.
Mr. COCHRAN [continuing]. To start a process and some real fine

citizens in Los Angeles-
Mr. CONYERS. He's a highly reputable leader, and I think that's

a very constructive move.
Mr. COCHRAN. I think so.
Mr. CONYERS. We applaud him here in Washington for appoint-

ing Ueberroth.
Mr. COCHRAN. I hope that will be the start of something that will

help really turn this around. Really, hopefully, what they're talking
about is trying to set a model. e says he wants to set a model
in rebuilding this area that will be a model for the rest of the coun-
try.

Mr. CoNYERS. And what about its spreading to these other cities,
many unlikely cities that one would have thought would have been
susceptible to that? What interpretation do you put on that?

Mr. COCHRAN. The interpretation I put on it--and I think that
this is something that I've thought about-if there's any one issue
that galvanizes the minority community in this country, there's no
issue like police abuse. Every African-American male in America
has had that feeling, and it's something that you don't have to talk
about or ever discuss with anybody, but you will always. under-
stand that feeling for your children, for yourself, or whatever. So
that if you see a city like Omaha, NE, or in Montana I understand
there was insurrection, you can understand why, because it's a gut
issue. It's an issue that strikes the heart of everything that every-
body feels and a level of frustration.

Mr. CONYERS. Thank you very much.
Mr. EDWARDS. Thank you very much.
If there are no further questions-
Mr. COCHRAN. Thank you, Mr. Chairman.
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Mr. EDWARDS [continuing). Mr. Cochran, you have been very,
very helpful and we appreciate your coming here all the way from
the troubled city. We. wish you well, as we wish all of the people
of Los Angeles well. Thank you.

Mr. CocHRAN. It's my pleasure. Thank you very much.
Mr. EDWARDS. Next week we're going t have-this Thursday-

the Department of Justice, Civil Rights Division, on the same sub-
ject.

[Whereupon, at 12:20 p.m., the subcommittee adjourned, to
reconvene subject to the call of the Chair.]
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Civil Rights Division
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18 1992

The Honorable Don Edwards
Chairman
Subcommittee on Civil & Constitutional Rights
House of Representatives
Wishington, D.C. 20515-6220

Dear Mr. Chairman:

In response to your May 11, 1992, letter, enclosed for the
Committee's review please find a copy of the Civil Rights
Division's "Police Brutality Study" covering fiscal years 1985 to
1990. As stated in the summary, the Civil Rights Division found
that afterr careful analysis, this study does not reveal any
statistically significant patterns of police misconduct." This
material is raw data comprising the first phase of a broader
study by this Department on the issue of police brutality; it has
been provided to the National Institute of Justice for their
consideration and utilization in the ongoing analysis of the
issue.

As you will note from the material provided, there are
numerous important limitations to the data, which preclude
drawing meaningful conclusions. Two are most significant: In
the first place, this material is based on reported comUlainta,
with no refinement made for the validity of the complaint.
Second, this material is based only on complaints reported to the
Civil Rights Division -- we have no way of knowing how many other
instances of alleged police brutality were not so reported. In
addition, there are other weaknesses in the data as described in
the document,

We are providing this material solely for the Committee's
use, and not for public release. Given the limitations in the
data we do not think it would be fair to publicly release a
document that includes "rankings" of law enforcement agencies
when those "rankings" are based on data that are so unreliable.
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It our judgment, that would be comparable to the public release

of what are essentially unsubstantiated allegations, and we would

not publicly release such allegations about individuals.

Moreover, we hope that any use the Committee may make of
numbers from this material will note the significant limitations
in the data and will not draw conclusions concerning either
overall levels of police brutality or the records of individual
police departments which simply are not warranted by the data we
have.

As mentioned above, the National Institute of Justice is
continuing its work in this area. The Department will share with

.the Committee the results of that review when it is completed.
In the meantime, we remain committed to working with the
Committee in this important area.

Si rely,

J .Dunne
Assis nt Attorney General

Civil Rights Division

cc: The Honorable Henry Hyde



POLIE BRUTALITY STUD

FY 1985 - FY 1990

CRIMINAL SECTION
CIVIL RIGHTS DIVISION

U.S. DEPARTMENT OF JUSTICE



, ;i • DRAFT-- FOI

The Criminal Section of the Civil Rights Division gratefully
acknowledges the assistance of its entire staff in the completion
of this study. Significant technical support, particularly

computer application, data collection and assistance in the
interpretation and display of the data, was provided by other

Civil Rights Divfsion personnel.

Several organizations provided information which has been
included in the study, they are especially thanked for their
quick and cooperative response -- the FBI's Uniform Crime
Reporting Program, the American Corrections Association, the U.S.
Bureau of the Census, and the many state and federal agencies who
were contacted for information not otherwise obtainable.

The Criminal Section appreciates the support provided by all

who assisted with this study.
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MOLICE DRUTAZT1 STUDY

At the direction of the Attorney General, the Criminal

Section of the Civil Rights Division reviewed and analyzed

information, previously collected and maintained for internal

management purposes, pertaining to complaints of official

misconduct that were investigated by the Federal Bureau of

Investigation and which were reported to the Civil Rights

Division in a six-year period, fiscal years 1985 - 1990 (October

1984 - September 19903. The purpose of conducting this review is

to determine to what extent, if any, a pattern of police

brutality by employees of law enforcement agencies is shown from

the data maintained by the Civil Rights Division.

After reviewing the 15,000 reported complaints of official

misconduct in order to discern statistical patterns, probably

more questions have been generated than answered. We have

nonetheless sought to provide some guidance in determining where

police bruta.ity occurs and with what frequency and intensity.

Ber.ause there is no agency that collects data on police

brutality nationwide, thn computer data base of official

misconduct complaints received by the Civil Rights Division was

used for this study. However, the viability of these figures as

a full measure of the true incidence of police brutality is

severely limited by several factors: 1) the number of complaints

reflects only r2porte complaintfand does not purport to capture

all instances where official misconduct has occurred; 2) the data

base from which these numbers are derived does not indicate the
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nature and/or the egregiousness of the official misconduct

complained about 3) the data base information is used

predominantly for management purposes and the exactitude of the

Information entered was not always sufficient for the purposes of

this study; 4) one reported complaint may in fact involve

multiple incidents, multiple victims and/or multiple law

enforcement officers and Agencilg and 5) complaints are dated by

their time of receipt by the Civil Rights Division, rather than

by the date of the underlying incident. It should be further

noted that complaints are allegations and no record of the

relative merits of complaints is kept.

over 15,000 complaints of official misconduct were analyzed

to assess the frequency with which complaints were made about

particular law enforcement agencies. As seen in the chart on

page 12, the Justice Department did not receive a single

complaint in six years for three-fourths of all agencies that

report crime data to the FBI's Uniform Crime Reporting Program;

we received only one complaint for an additional 17% of the

nation's law enforcement agencies. Fewer than 10% of all law

enforcement entities nationwide generated two or more complaints

of police abuse from 1985 through 1990. Almost one-half of all

the complaints received were against only 187 law enforcement

agencies,

In an effort to explain the dispersal of complaints among

the nation's law enforcement agencies, certain variables were

selected for study that were quantifiable and readily available.

Those variables are the number of arrests made by an individual

- 2 -
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agency, the number of its sworn officer employees, and the

population subject to the authority of each agency. This

Information was obtained for those 187 agencies having ton or

more reported complaints. The agencies were organized into three

subgroups so that similar types of agencies would be compared to

each other. These subgroups are: 1) state and local law

enforcement agencies$ 2) correctional systems: and 3) federal

agencies.

The statistical analysis of these data does not reveal any

strong relationship in explaining why one agency is more likely

to have received a greater number of complaints than another

agency. A regression analysis was performed upon the variables

noted above but it did not show a sufficient nexus between the

number of complaints received by an agency and the three

variables. The regression analysis was undoubtedly affected by

the limited amount of information in the data base.

This study also analyzed the information that was available

for each of the 187 law enforcement agencies to see what, if any,

patterns or relationships might emerge. Agencies wern ranked on

the basis of the number of complaints received, number of sworn

officers employed, arrests made, and population served for each

agency. They were additionally ranked on the ratio of the number

of complaints received to the three variables of arrests,

employees and population served.

While the rankings may provide a general sense of the

frequency and locale of incidents that give rise to complaints of

official misconduct, they should be read with caution. They,

- 3 -
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too, are limited by the nature of the data base and by other

factors discussed in the study,

After careful analysis, this study does not reveal any

statistically significant patterns of police misconduct.

-4-
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A. Th /_/l 9-

The federal criminal civil rights statute that permits the

federal government to investigate and to prosecute incidents 
of

police misconduct is Section 242 of Title 18 of the United States

Code, a statute that was enacted during the Reconstruction 
era

after the Civil War. This law applies to anyone who, while

acting under color of law conferred by his or her position 
of

authority, willfully interferes with any of the constitutional or

federal statutory rights of any U.S. inhabitant. Allegations of

"police brutalityO are the most common kind of incident

prosecuted pursuant to this statutory authority. However, the

statute's prohibitions apply to any public official, and oven to

a civilian acting in concert with that official. Thus, law

enforcement officers of local and state police agencies; officers

in state prisons, jails and other correctional facilities; state,

county and local court employees -- including judges, attorneys,

and probation officers; and their federal counterparts; are all

subject to prosecution under this statute.

Allegations of brutality are the most common type of conduct

investigated and prosecuted under 5242, but other types of

official misconduct ("g., extortion of sexual favors and false

arrest) can also be investigated and prosecuted pursuant to the

statute. The statistical information on the computer system

maintained by the Criminal Section, which provided the basis for

this study, does not specify the kind of misconduct involved.

However, based upon the Division's experience in reviewing the

%
-5-
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reports, it can be stated that the vast majority of them involve

allegations of police brutality,

B. WLhQAQI9.aY

From October 1984 through September 1990, the Criminal

Section received over 18,000 complaints in which investigation

was conducted by the Federal Bureau of Investigationi 15,279 of

these complaints alleged acts of official misconduct.1 / As the

following map of the United States and its territories shows,

thes6 complaints were widely distributed throughout the country.

The states were ranked by the total number of complaints reported

during tile six years.l/ The states with the greatest number of

1/ Most of the remaining 2,700 complaints involved allegations
related to racial violence incidents while a smaller number
related to allegations of involuntary servitude,

Z/ Certain caveats about the nature of the computer data base
used to generate these statistics must be made at the outset. At
present, there is no agency which seeks to collect information
about incidents of police brutality on a national level, and the
records of the Civil Rights Division should not be seen as an
accurate measure of the incidence of police brutality throughout
the country. The number of filed complaints that were analyzed
in this study reflect only the incidents that were rvqQ to,
or otherwise came to the attention of, federal authorities.
Complaints can be made to federal authorities through citizen
correspondence, phone calls, and personal visits to the Civil
Rights Division, local U.S. Attorney's offices, and most
frequently, the field offices of the Federal Bureau of
Investigation. The Division has learned, however, that public
awareness of the federal resources available both to investigate
and to prosecute these incidents varies throughout the nation and
that in many instances, reports of brutality are not made.

Second, the computer system by which records are kept on
these complaints is one that has historically been used primarily
for internal management purposes where the uniformity of the
.information entered was not essential to its utility. However,
this current study has required that complaints be aggregated by
law enforcement entity, a process which requires that the
underlying data be uniform. There is a great variety in the
existing computer data base for names used to describe the same

(continued...)-6-
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complaints for all law enforcement agencies within its borders

were California, Louisiana and Texas, followed by New York,

Georgia, Florida, Alabama and Mississippi. Twenty states and

territories from the Midwest,. Northeast and Northwest had fewer

than 100 complaints.

./(.. .continued)
agency, especially various state correctional facilities; there
are also a number of law enforcement agencies with the same names
but which are located in different states. We attempted to
correct and to make uniform, to the extent possible, the
underlying information on the existing computer data base for
purposes of this study.

Third, there is no way of determining the egregiousness of
the underlying conduct from the information on the data base.
Complaints can range from allegations of the most d2 minimi kind
of force, ., a slap or a push, to intentional homicides.
Furthermore, one complaint can refer to several incidents.

- 7 -
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Initially, the complaints were organized into a frequency

distribution by agency to determine whether there was a readily

identifiable demarcation that would lend itself to an appropriate

and manageable analysis. As the following chart reflects, almost

one-half of all the complaints received during the six years

studied were attributable to 4% of all the different agencies,

and each one of these agencies generated ten or more allegations

of official misconduct that were reported to the Civil Rights

Division during the six year period. In contrast, almost two-

thirds of all the agencies reviewed had only one complaint

reported to the Civil Rights Division during the same six year

time period.

- 9 -
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b', u!JJ LUe further noted that there are approximately

!,tte and local law enforcement agencies that report

t t, tc. the Uniform Crime Reporting Program of the FBI. In

, our review of the 15,000 complaints reported to the

F 4 qhts Pivision shows that fewer than 4,400 agencies had

f-r, ,t.f<rila1cation of misconduct reported to and investigated by
t
he flil dlt inq the six year period. This disparity could

;rvntt that there are a large number of agencies that are

<r( 'r , in ai? exemplary fashion, or it may be further evidence

f he t,.ttat ion roted in footnote two that many citizens fail to

rf;it ink :rderts. of abuse to federal authorities. The following

r-irt Ad .r the distribution of complaints among all 16,000 law

t' it tIIes 1,y the number and percent of complaints
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A total of 187 agencies received ten or more complaints in

the six year time frame. This study concentrates on those

agencies since they accounted for a substantial proportion (49%)

of all the complaints reported to the Division, In addition, the

receipt of less than ten complaints over six years (an average of

fewer than two compi
4 rts per year) was assumed to be

insufficient to support any conclusions regarding the presence of

a pattern.

To further facilitate the analysis of all the complaints

regarding these 187 agencies, and to aggregate them in a way

pertinent to their police functions, three separate subgroups

were created:

1) Local and state law enforcement agencies;

2) Correctional systems;

3) Federal agencies.

The distribution of complaints per subgroup and of agencies per

subgroup from which the complaints were generated is illustrated

in the following chart.

- 13 -
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The first group -- local and state law enforcement agencies

-- included the largest number of individual agencies and had the

greatest number of complaints. It consists of 153 local police

departments, county sheriffs' offices2! and state police agencies

which received more than 60% of the complaints that were

analyzed. The next group in size is correctional systems which

includes 28 departments of corrections, both state and federal,

and which received one-third of all the complaints. The third

and smallest group is comprised of six federal agencies which

generated the remaining 6% of the complaintst.

In order to assess the complaints of police brutality

attributable to individual agencies in a more meaningful context,

data for three other factors (or indicators] were also collected:

-- Number of Arrests By the Agency

-- Number of Sworn Officers In the Agency

-- Population Served by the Agency

These three variables were selected to determine whether agencies

/ county jails which fall under the aegis of Sheriffs' Offices
are included here rather than in the correctional systems subgroup.

Vl The only federal agency not included in this group is the U.S.
Bureau of Prisons. It is included among the other correctional
systems because its functions are more similar to those systems
than to the other federl agencies.

- 15 -
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with similar numbers of complaints had shared characteristics. /

It was determined that, by considering the actual number of

complaints made in relation to overall population figures, to the

number of employees in a police agency, and to the number of

arrests made by that agency, a more sensitive assessment of the

incidence of police brutality would be provided than does a

simple listing of the number of complaints per agency. Of

course, not all allegations of brutality arise from the moment of

arrest, but the arrest is the operative event for bringing

citizens and law enforcement officers together in confrontations

where abuse complaints are subsequently made.

A regression analysis was attempted on the data for the 187

agencies studied to determine what relationships might exist

among the four indicators described above that were included for

[/ Complaints are grouped by fiscal year (October - September]
and represent actual complaints reported from October, 1984
through September, 1990, including both open and closed
investigations.

Arrest, employee and population data were obtained from theFBI's Uniform Crime Reporting Program, which collects data on a
calendar year basis. Because no data were currently available
for 1990, 1989 figures were used for that year as well, For
those jurisdictions for which there were no UCR data (mostly
state agencies), the states were contacted directly and furnished
the appropriate arrest and employee figures. Arrest and employee
figures for the federal agencies are grouped by fiscal year,
Where population numbers were not available from the UCR Program,
that information was obtained directly from the U.S. Bureau of
the Census, which also provided the national population
estimates.

Because correctional officers are not in the business of
making arrests, no arrest figures are stated as to them. In
addition, the population figure for correctional institutions is
the number of inmates incarcerated in the state's institutions
for each year rather than the state's overall population.

If no demographic data were available for any agency for any
single year, no value was assigned for that factor, in order to
minimize the impact of missing data when averages were calculated
for ranking purposes.

- 16 -
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comparison. The purpose of a regression analysis is to evaluate

the extent to which a group of variables can predict a

phenomenon. In this particular instance, we attempted to

determine whether the numbers of arrests, employees, and

population served were any predictor for the number of complaints

received by a particular law enforcement agency.

At best, the regression results showed some connection

between the number of an agency's employees and the number of its

complaints. However, these results were not sufficient to meet

professional standards required by the courts for predictive

accuracy. When the three factors of employees, arrests, and

population were combined, the overall predictive accuracy still

was far below that required for acceptance by courts. Thus, the

regression analysis did not show .ufficient nexus between the

number of complaints received by an agency and the three

variables.

The study nonetheless attempted to analyze the information

that was available for each of the 187 law enforcement agencies

to see what, if any, patterns might emerge. Each law enforcement

agency within the three subgroups (State and Local Law

Enforcement Agencies, Correctional Systems, Federal Agencies) was

then analyzed by the number of complaints received for each

fiscal year from 1985 - 1990 and for the average of all those

years combined. The agencies were ranked by the actual number of

their complaints, arrests, sworn employees and population, as

well as by the ratio of the number of actual complaints to the

- I'l -
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three demographic indicators.W The charts with those rankings,

and a summary page for each agency containing all the rankings

and the underlying data upon which they were based, are included

in the Appendix.

In reviewing these charts, one should regard the rankings

with caution. It is crucial to note that the numerical

difference between two agencies' rankings may, in fact, vary only

a little. For example, an agency ranked 77 among all comparable

agencies for its total average number of complaints (San

Francisco Police Department) has only one more complaint per year

than an agency ranked 131 (Charleston Police Department). In

addition, several agencies may "tie" for an equal ranking, giving

the appearance that the value differences between ranks are

greater. Also, the number of complaints needed to "achieve" a

particular rank varies substantially from year to year.

One will also note that the distinctions in rankings are

more telling when more agencies are being compared. Thus, the

ranking among the subgroup of state and local law enforcement

agencies, which has five times the number of agencies that the

corrections subgroup has (which in turn is five times the size of

the federal agency subgroup), is much more likely to reveal

significant differences. Distinctions among the agencies within

V The smaller the rank number (the closer to a value of 1), the
greater is the underlying number of complaints it represents.
For example, the San Antonio Police Department has a rank of 4
based on the 21 average number of complaints that it received for
the six years. The Los Angeles Police Department, which received
an average of 14 complaints, has a "lower" rank of 11. Thus, the
smaller the rank number, the "higher" an agency is ranked.

- 18 -
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the two smaller subgroups will likely be better explained by the

actual numbers rather than by the rankings.

An overview of the data for all the ranked agencies shows

that most of the indicators remained fairly stable during the six

years. There is, however, a notable, potentially short-term,

trend in the number of complaints reported. The number of

complaints reported for correctional systems in fiscal year 1990

declined about 50% over 1989. A more detailed discussion of the

analysis within each of the three subgroups follows.

- 19 -
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II. $1A-M L,_CAL LAW XKFORCEMGE.AQ&"

A. Character Of Agencies Included

1. gQypYaL Rey&

The 153 law enforcement agencies included in this subgroup

represent 106 police departments, 37 sheriffs' offices, 1 county

jail and 9 state police departments. These agencies do not

include any law enforcement agency from the following states or

territories, because no single agency in these states or

territories had ten or more complaints during the six-year time

span:

Alaska
Delaware
Idaho
Iowa
Maine
Montana
Nebraska
New Hampshire
North Dakota
Vermont
Wyoming
Guam
Virgin Islands

The states most frequently represented in this subgroup

include four with eleven or more different law enforcement

agencies each identified as having 10 or more complaints, The

"top ten" states in this group each had five or more individual

law enforcement agencies that received ten or more complaints

during the six year period. Overall, the "top ten" states

accounted for two-thirds of all the agencies that were analyzed

in this subgroup. These states are:

- 20 -
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f gies Rece1vino

In 6XYear Period

Texas 20
California 14
Louisiana 13
Florida 11
Rhode Island 9
Tennessee 8
Illinois 7
Pennsylvania 6
Alabama 5

TOTAL (10 states) 98

2. Values of Indigats

Shown below are the average values of the four factors

(listed in the Appendix charts as Oindicators"] by which the

agencies are ranked showing the average for the highest ranking

agency, for the lowest ranking agency and for the overall average

of all the agencies. For example, New Orleans Police Department

had the highest average number of complaints per year (35), while

several agencies (including Milwaukee Police Department and

Little Rock Police Department) had the lowest annual average (2).

But the overall annual average of complaints for agencies in the

subgroup is 5.

- 21 -
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Average No. of Average No. of

Employees in Arrests Made

Average No. of Agency Per Yr. by Agency Per Average Population

Complaints/Yr. for the Six Year for the Served for the

6jKyXiqr _j Six Year R rPer

HIGH 35 26,577 789,210 28,025,837

LOW 2 11 142 5,522

OVERALL 5 1,158 34,868 936,310

These ranges are extensive and describe law enforcement

agencies with clear differences in size and scope of 
enforcement

effort. It appears, thus, that the analysis has captured a

substantial cross-section of disparate state and 
local law

enforcement agencies.

As the charts in the Appendix demonstrate, the average

annual number of complaints for the group as a whole (approx. 5)

remained fairly constant from 1985 through 1990 and ranged from

4.5 to 5.3. With respect to the number of employees and arrests

of all the agencies, the average number of employees increased

from 1985 through 1990 by almost 5%, while arrests increased by

7%. Simulta:ieous~y, the average population increased about 5%.

Almost one-third of the agencies ranked in the subgroup

averaged five or more complaints for the entire six years.
2 / Of

those agencies, 28 also ranked equally high in size or number of

sworn officers; 26 equally high in number of arrests while 27 of

them were among the largest in population. Overall, only 20 of

the top ranked 47 agencies were as highly ranked on all three

2/ These include 47 agencies. We shall hereafter refer to them

as the "top third."
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indicators. Several agencies which ranked below the top third
because they had an average of fewer than five complaints were

also among the largest agencies in terms of employees, arrests,

and population. Some of these agencies include several large
city police departments such as Atlanta, Boston, Detroit, and
Washington, D.C., as well as two state law enforcement agencies,

New York State Police and the Oklahoma Highway Patrol, both of
which are substantially near the top on all three demographic

indicators. Thus, it appears that large values for the size of a
police department and the number of arrests it inakes, as well as
of the general population of the area for which it has

enforcement authority, do not necessarily correlate to the number

of complaints.

3. ~~l~jl
A look at the chart listing agencies by the number of

complaints fox each year and for 1465 - 1990 combined, ranked

from highest number of complaints to lowest, yields several
observations. The top four agencies had more than 20 complaints

per year; the top eighteen agencies had 10 or more on aver agq:
and, as stated earlier, the top 47 had 5 or more. The widest gap
in the number of complaints among the top third lies between the
second-ranked Los Angeles County Sheriff (34 complaints) and
third-ranked Jefferson Parish, Louisiana Sheriff (23 complaints).

Thereafter, the differences from rank to rank vary more
gradually, usually by one complaint or less a year. The overall

- 23 -
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ranks and corresponding values for those state and local law

ciforcement agencies with less than five complaints are listed

below:

AverageHp_. lainta R aKH esqj
"/

4 48- 55
3 58 -82
2 92 - 131

Thus, while the rankings may be useful, they must also be

considered in the context of the raw numbers that are the

underlying data.

A closer inspection of the complaint-ranking chart for any

consistent trends for a particular agency during the six years

studied reveals fluctuations and anomalies in the data.

For example, 9th ranked San Diego County Sheriff had ranked

lower than forty in 1986 and 1987, ranking as low as 63. Yet, in

the next two years, the county sheriff's Office jumped to third

and second place as a result of an increase from the 3 complaints

per year earlier to 39 and 30 in 1988 and 1989 respectively.

Then, in 1990, the number of complaints dropped to 8, resulting

in ranking the San Diego County Sheriff 24th of all the agencies

in that single year.

./ The rankings are based on exact numbers. These numbers were
then rounded for listing in the charts in the Appendix, but in
fact, one agency will have a higher unfounded number than another
agency, and thus a higher ranking. This is why agencies showing
the same whole number for average number of complaints received
will have a variety of rankings.
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Another compelling example of how the number of complaints

AI fluvtuate is shown in the history of the Shelby County

teri ttf's office In Memphis, Tennessee. Ranked overall as 19, in

is it was as low as 109, having only I reported complaint in

t,^t yar, 7hat figure varied little until 1988 and 1989 when

t,; aints increased somewhat to 10 and 11 complaints

os|pectively. By 1990, however, that figure Jumped to 29, making

Shelt y first on the list in 1990. The progression in rank from

io4 to I Is startling.

Also in Tennessee, the Chattanooga Police Department

expcr i fd a ,ilar single year upsurge. Within three years,

"r;at4itoga's ranking changed from 109 to 12, reflecting an

a . iwe fror I complaint to 13. By 1989, Chattanooga was again

. .1 ,elow 10c) with a single complaint. Though this agency was

S,10 0o in two separate years, it still attained near

u ,a ,tatus with a rank of 49 for the overall six years'

'vkt <,4aencdi is repeated among agencies ranked below 20 as

!eep b<l-ston, Mass, Police Dopartment (54) and Jersey City,

Iv.~e t e l artitont (82).

,O (f t hete fluctuations cited above can be explained by

-n si i ic-ntan es that are known to the Civil Rights

& 1 with respect to Chattanooga, for example, in October

t ,, e r ipinal Se-ction received from a citizen's group a

--it whlch twelve individuals were identified as having been

- B5 -
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the victims of police brutality. In response, the Criminal

Section requested the initiation of FBI investigations on a

number of those complaints, many of which had occurred in prior

years. As a result, the Criminal Section's computer system for

tracking investigations (which is by the year in which the

investigation was requested) indicates a substantial increase for

the number of complaints reported for Chattanooga in one year,

although the events under investigation occurred over a longer

period of time.

In Las Vegas, Nevada, the numbers increase somewhat from

year to year due to the response by victims to an advertisement

placed in a local newspaper by an activist in the area

encouraging them to report any complaints of police brutality to

federal authorities. This unusual act alone may be the sole

explanation for the tripling in the number of reported complaints

for Las Vegas between 1986, in which there were four, and 1990,

in which there were thirteen.

As mentioned above, the Shelby County Sheriff's Office in

Tennessee is another local law enforcement agency that

experienced a substantial change in the number of complaints

reported over time, as noted above. One explanation in this

particular instance may stem from the efforts of a newly-elected

Sheriff with a minimal law enforcement background, who instituted

a vigorous anti-drug enforcement campaign. Those efforts

utilized techniques, such as large scale reverse sting

operations, which required the services of less trained,

inexperienced officers, who may have been ill prepared to deal

- 26 -
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with fast moving arrest situations in a fully professional

manner. As a result of these investigations, the Criminal

Section brought charges against three deputy sheriffs in April,

1990 for brutality arising out of those sting operations. Since

the indictment in that case, the number of complaints received

that involve the Shelby County Sheriff's Office has dropped

substantially.

Smaller police departments, too, have also had fluctuations

in the numbers of complaints reported from 1985 to 1990. In

Darby, Pennsylvania (described Intx.A), the police department had

either one or no complaint reported from 1985 to 1989. In

January, 1990, the Criminal Section initiated a grand jury

investigation that resulted in an indictment of five police

officers for conduct daring a single incident. As a result of

the attention generated by local interest in this investigation,

there were 12 complaints reported and investigated involving this

agency in 1990.

There a:e other peculiarities about the agencies included in

this subgroup. For example, but for the occurrence of an

Operation Rescue demonstration at an abortion clinic in West

Hartford, Connecticut in 1989, which resulted in some of the 13

reported allegations of physical abuse by West Hartford police

officers that year, West Hartford would not have been included in

this analysis as an agency that had received ten or more

complaints during a six year period. Indeed, up until 1989,

there had been only a single reported complaint against the West

Hartford Police Department since and including 1985. Similarly,

- 27 -
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but for the 1990 federal investigation that resulted in 12

complaints being reported against the Darby Police Department in

that year, that agency would also have been excluded from this

group of state and local agencies studied. In Florida, the Largo

County sheriff had four and sf1c complaints reported in 1986 and

1987, but prior and since has had none.

4. nRIZY0e2

The average number of employees (sworn officers) for each of

the state and local law enforcement agencies in the subgroup is

1,158.2/ There are 40 city, county and state law enforcement

agencies that averaged more than 1,000 sworn personnel and about

26 agencies tht had fewer than 100 employees. Host agencies

remained fairly stable in the size of their workforces with a few

notable exceptions, especially in California and Florida. San

Bernardino, San Diego and Orange Counties Sheriffs' Offices all

experienced a 30-40% decrease in the number of sworn officers

between 1987 and 1988. In contrast, Broward and Hillsborough

Counties in Florida increased the number of sworn personnel by

one-third from 1985-86 to 1989. These changes may have some

influence on the number of potential complaints reported.

2/ Employee figures refer to those officers in each agency who
are sworn and who have the power to arrest. It excludes the
number of civilian employees employed by any of the agencies.

- 28 -
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5. uttrt

The average number of arrests for each of the state and

local law enforcement agencies studied is approximately 35,000

per year. one-fifth of the agencies in the subgroup made more

than the average number of arrests, while another 25% had less

than one-tenth (3,500) of the group's average number of arrests.

The two highest ranked agencies, New York State Police and New

York City Police Department, which either had more than, or close

to, 750,000 annual arrests, made as many arrests combined as the

next twenty highest ranked agencies. The third, fourth, and

fifth ranked agencies, which include the Chicago and Los Angeles

Police Departments and the Oklahoma Highway Patrol, made from

one-third to one-fifth of the New York agencies' total

arrests.1V

6. Eqjj~

The average population for the geographic area for which the

agencies in the subgroup have law enforcement responsibilities is

936,310. There are very large disparities in the proportion of

agencies ranked near the top and those ranked at the lower end;

about ten percent of all agencies in the subgroup served a

population of one million or more residents, while one-third had

a population of less than 100,000 within their jurisdiction.

Inclusion of large police forces of the three most populated

1W Responsibilities of sheriffs' offices differ from each other
as do those of state police agencies -- some sheriffs have mainly
civil functions and not all state police are responsible for
patrolling the highways. Thus, arrests for state police agencies
and sheriffs' offices may not be comparable across all counties
or among states.
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states (California, New York, and Texas) may have skewed the

population average for the subgroup as a whole.

7. RoI i2 aIgn Ao!Ae Number of EmPlovy~SS.hV

0ubro Arrests Made-anld trPouatn

Perhaps the most useful information produced by the study is

the comparison of the average number of complaints for each

agency to each of the three demographic indicators: number of

employees, number of arrests, and population. It is not enough

just to know by raw numbers which police department had the

greatest number of complaints reported. One should look both at

which police department has the most number of actual complaints,

and which department has the highest percentage of complaints per

arrests, per employees, and per population served.

That assessment can begin by reviewing the individual

summaries listing three charts for each state and local law

enforcement agency. These summary charts are found in the

Appendix. The three separate charts contained within each

summary include:

1. the actual figures for the number of complaints

reported, the number of sworn employees, the

number of arrests, and the size of the population

served:

2. the agency's rank based upon the number of

complaints, the number of employees, the number of

arrests, and population;

3. the agency's rank based upon a ratio of the number

- 30 -
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ot complaints per employees, arrests, and

population.

By comparing the rtinked value tor each agency in Chart No. 2

(based on raw numbers] to the ranked value in Chart No. 3 (based

on ratios for those sane indicators), one can see that rankings

on the raw numbers, more often than not, do not carry over to an

equivalent ranking for the ratios for the same indicators. By

illustration, we have cited below a few selected agencies from

those agencies ranked in the top third for the greatest number of

complaints.
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Complaints
Employees
Arrests
Population

Complaints
Employees
Arrests
Population

Complaints
Employees
Arrests
Population

Complaints
Employees
Arrests
Population

ONLY

ank Qaaed_2n at iUJd
of QComnlaints AQF]AgQIndicAted

148
142
139

136
133
132

139
132
123

111
90
96

From the opposite perspective, several agencies that ranked

lower on raw numbers actually rank very high on the ratio of

complaints to the indicators. Some of these agencies that are

among those ranked in the top third on the basis of number of

complaints received, appear below:

"! The ratios are complaints/employees; complaints/arrests: and
complaints/population.
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Bank basod go

Complaints 19
Employees 78
Arrests 67
Population 106

Complaints
Employees
Arrests
Population

Complaints
Employees
Arrests
Population

29
132
112
137

49
101
107
96

Ba k Based om Rt"o
2/

30
49
11

6
9
2

28
25
43

There are other law enforcement agencies for which the

rankings vary substantially on one or more factors, for example,

Harris County Sheriff in Texas and Prince George's County Police

Department in Maryland.

IV The ratios are complaints/employees; complaints/arrests: and
complaints/population.
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ROM)L-Um" of ComplaintstoFactor

Harris Co. Sheriff. TxU.

Complaints 14
Employees 29 72
Arrests 74 32
Population 26 76

Complaints 39
Employees 107 18
Arrests 64 71
Population 31 107

These variations in ranking relationships are not confined

to the top third ranked agencies based on the number of

complaints reported. For example, the Jennings, Missouri Police

Department is not among the top third ranked for overall number

of complaints, but it ranks eighth on the ratio of complaints per

employees, tenth on the ratio of complaints per arrests, and

seventh on the ratio of complaints per population.

Similarly, the Darby, Pennsylvania Police Department ranked

82nd for overall number of complaints, but ranked first on the

ratio of complaints per employees, eighth on the ratio of

complaints to arrests, and fourth on the ratio of complaints to

population. Even an agency that ranked among the very lowest for

overall number of complaints, Washington Park, Illinois Police

Department, ranked either second or fifth on the ratios of

complaints to the three indicators.

IV/ The ratios are complaints/employees: complaints/arrests: and
complaints/population.
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Rank Bsedon f Comolaints toF rtJ

Complaints 62
Employees 139 8
Arrests 127 10
Population 140 7

Darby PD. Pa.

Complaints 82
Employees 147 1
Arrests 134 8
Population 145 4

Complaints 131
Employees 149 2
Arrests 141 5
Population 146 5

There are also examples for those agencies not ranked in the

top third that show high rankings for raw numbers but low

rankings for the ratios. For instance, San Francisco was ranked

24th or higher on all the actual numbers of the indicators, and

yet fell almost to the bottom of the ranking list when the number

of complaints was compared to the three indicators. The New York

State Police, which ranked first and second for the number of its

arrests and population, ranked among the lowest levels, 144 and

148, for the ratios of complaints per arrests and complaints per

population respectively.

IA/ The ratios are complaints/employees; corpla intsiarrests: ani
complaints/population.

- 35 -



133

DRAFT--FOR INTERNAL DISCUSSION PURPOSES ONLY

a gSa of Compla inct_ X

-an- -rnic PI if-,-

complaints 77
Employees 18 138
Arrests 16 138
Population 24 134

New York State Poi

Complaints 105
Employees 12 149
Arrests 1 144
Population 2 148

Port landi PD.,re

Complaints 98
Employees 50 124
Arrests 45 129
Population 52 124

As noted above in the commentary describitig the figures for

several agencies, and as further evidenced by the figures for

those agencies not discussed in the commentary but for which data

can be viewed in the summary charts in the Appendix, the number

of complaints reported for state and local law enforcement

agencies is so variable across time, place and size thit it may

not be possible to draw any general conclusions regarding a

pattern. Clearly, largely populated areas are ripe for high

numbers of complaints. On the other hand, there are many smaller

agencies as well that, while not having an equal number of

IV The ratios are complaints/employees; complaints/arrests: and
complaints/population.
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complaints, far exceed the larger state and local agencies in the

proportion of the complaints to the number of arrests and to the

number of sworn officers during the six years analyzed. In

addition, unique occurrences such as advertising to solicit

complaints of brutality can increase the number of complaints

substantially.

We respectfully submit that no pattern emerges from these

figures.
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A. Cbaucter oe the Systems

During the initial review of all 15,000 official misconduct

complaints it was decided to combine all complaints reported

involving state correctional facilities and institutions into a

second subgroup because of the unique characteristics of penal

institutions as law enforcement agencies,2-V In the Division's

experience, correctional institutions are more likely to produce

a greater number of complaints than are state and local law

enforcement agencies. Prisons are closed communities where

strong, frequent contacts and associations, both positive and

otherwise, are established between the inmates serving sentences

for convictions and the correctional officers assigned to

maintain order and to preserve the welfare of those under their

authority. The population of these institutions consists of many

inmates who-have'been convicted of crimes of violence, Thus, the

population Is presumptively more prone to violence than the

general public encountered by state and local law enforcement

officers. The actual number of complaints received Involving

inmates at correctional institutions within a state is higher

IV/ We used a directory published by the American Corrections
Association [J-& - ntdutr L j tA
Xns e A) to identify
which facilities were in fact state institutions.
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r, ,w- n teir of complaints received for many of the individual

, ' . .IL 1'.i] 'aw enforcement agencies.1-
2!

ri _intsc reported fro;, correctionall facilities were

,t tate-wide rather than by each individual facility

... e state is the overall employer and, accordingly,

z, p. lcies are presumed to be generally consistent.

;:i -.o-14rt) )ails and detention facilities were thus

i.- i tr i this sub9roup since they are generally under the

it e ioAli police chief or sheriff. Complaints reported

,, v tutiis were included in the previous subgroup

,It, i 1. al law enforcement agencies.

, ever, iate correctional systems and the federal

. ,,i t*r. cr more complaints reported to the Civil

f. r ('r 19P5 - 1990, with a total of almost 2,400

, i , , t, t, u~x year period studied. Thus, the

. t tvrs cxanined in some detail here account for 98%

f -rAt, 1 by the Civil Rights Division from this

v ; l ,-, thc average number of annual complaints for
. a I ; a 14, hl e the sane figure for state and local

I . ,wvt alr, it is five. Indeed, one-half of all the
I", S ,t tLAIed averaged five or more complaints

than one-third of state and local law
,'; averagedd that rany.
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subgroup. The states and territories no included are:

Alaska Maine Puerto Rico
Colorado Massachusetts South Dakota
Connecticut Michigan Utah
Delaware Minnesota Vermont
Guam Montana Virgin Islands
Idaho Nebraska Washington
Iowa New Hampshire West Virginia
Kansas North Dakota Wisconsin
Kentucky Oregon Wyoming

All of these states combined generated altogether only about 50

complaints for all six years.lW/

The proportion of correctional officers to inmates is much

higher than one finds for police officers to the general

population, and there is much more frequent and regular contact

between inmates and officers. This may, in part, account for the

greater number of complaints reported that emanate from

correctional institutions.

2. Values of the Indicators

Shown below are the average values of the threeUl/ factors

by which the agencies are ranked showing the average for the

highest ranking agency, for the lowest ranking agency and for the

overall average of all the agencies.

MV The accuracy of this combined total may be affected by the
lack of sufficient information from the initial data base used in
this study. For example, there were some correctional facilities
that may have been described in the data base only by the city in
which they were located, and thus their complaints reported would
not have been aggregated with others from the state correctional
system.

IV Correctional officers do not make arrests, and no data
comparison is made on this indicator for this subgroup. The
population figure is the overall inmate population in the state's
correctional system.
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Average No. of
Employees in

Average No. of Agency Per Yr. Average Population
Complaints/Yr. for the Six Served for the
Sx Yr. Period Year Period Six Yr. Period

HIGH 79 16,218 243,853

LOW 2 668 1,808

OVERALL 14 4,027 24,051

The number of complaints remained fairly constant from year

to year until 1990, when there was a substantial decline of almost

50%. Over the six year time period, the correctional systems

studied experienced an overall growth of 22% in inmate population,

while the number of employees increased over 60%.

Eight state correctional systems exceeded the average number

of 14 complaints for the entire subgroup for the six year period.

Of those eight, five also had the largest inmate populations and

seven the greatest number of employees. The states represented

among these eight highest ranked correctional systems include most

of the states represented in the first subgroup of state and local

law enforcement agencies. These include California, Texas, New

York, Louisiana, Alabama, Mississippi, and Arkansas. The U.S.

Bureau of Prisons is also in the top eight.

3. oMplAints

The annual complaint averages for the eight agencies with the

highest averages range steeply from 79 for first-ranked

California, to 19 for Arkansas, which ranks eighth. The numerical

intervals between each rank gradually decline in size, from 21
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between first and second to 15 between second and third to 9 - 11

between the next few. The value difference of 60 between the

first and eighth ranks is a large difference. The next highest

ranked correctional system, Florida (ranked 9th], had an average

of 10 complaints reported annually, an average that was one-half

that of eighth-ranked Arkansas. However, the gap between the

ranks of the lower half of the subgroup, having five or fewer

annual complaints, is only one per year.

The underlying numerical values resulting in the same rank

also fluctuated across time. For example, the value of being

first rose from 80 complaints in 1985 to 131 in 1989. Also,

within a single agency, the same rank could have as many as three

different values (see Arkansas which ranked ninth in three

different years on the basis of five complaints, ten complaints

and twelve complaints).

Because the subgroup of correctional systems represents a

smaller number of entities than the subgroup of state and local

law enforcement agencies, the changes in rank based on the number

of complaints are not quite so startling. However, there are some

agencies for which one can note marked changes in ranking during

the six years. Arkansas, ranked eighth overall, shifted from its

initial third place position with 57 complaints in 1985 to

thirteenth place in 1989 with 7 complaints. New York, which

dropped in the number of annual complaints reported (80 in 1985 to

15 in 1990] changed from first place to seventh for those

respective years.
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Among the lower ranking group of correctional systems, North

Carolina and Missouri also vacillated in their rankings across the

years; the former had been ranked as high as 10 and as low as 22,

while the latter varied from a low of 26 to 9, its highest rank.

4. Employed

Almost 30% of the state correctional systems studied employ

more than the overall average number of employees, a figure which

approaches 4,000. An almost equivalent percentage of state

correctional systems has fewer than 2,000, or half the average

number of, employees. As mentioned above, the number of

correctional officers overall increased by 60% over the six years

studied. Because this trend was fairly consistent among all the

agencies, there was very little change in the rankings from year

to year.

5. Inmate Population

Less than one-fifth of all the correctional-systems-had

inmate populations surpassing the average for the subgroup as a

whole, while almost one-half had fewer than half this average.

There was a steady increase from 1985 - 1990 for practically all

the states in the number of inmates incarcerated in state

facilities. Some states experienced almost a 50% increase in

their inmate populations, resulting in a change in ranking over

time of four to five levels. (See Missouri which changed rank

from 15 to 10 between 1985 and 1990 and South Carolina which

increased from 14 to 8 in those same two years.)
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6. Ratio of ComplaintstQ Employees and PoDulation

As with the state, and local law enforcement agencies, there

are systems whose rankings on the raw numbers of complaints,

employees and population are consistently higher than their

rankings on the ratios of the complaints received to those

indicators. Perhaps the most startling example of this is the

population rank and complaints to population ratio rank for the

federal Bureau of Prisons. While the federal correctional system

ranked first in size of population, it ranked last in the subgroup

on the ratio of complaints to population. As seen below, the

three top-ranked systems, in actual number of complaints, had much

lower rankings for the ratios of complaints to the number of

correctional officers employed and the number of inmates in the

institutions.

Rank Based on gati

Rank Based on of Complaints to Factor
System How Numbers Indic aed

New York State Doc

Complaints 3
Employees 1 11
Population 3 11

Calitornia QC

Complaints 1
Employees 2 6
Population 2 10

The ratios are complaints/employees and

complaints/population.
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&nk Based on
SYste Bwmmg

XeXAA DOC

Complaints
Employees
Population

Federal Prisons
(U.S. Bureau of Prisons]

Complaints
Employees
Population

ONLY

Rank Baedg on Ratio
Of Complaints to FactorIndicated

7
6

8
28

The opposite holds true for other correctional systems which

ranked high for the number of complaints received. Note

especially the change in ranking for Arkansas.

Complaints
Employees
Population

Luisiana DO

Complaints
Employees
Population

Alabama QO9

Complaints
Employees
Population

RAna
8

22
23

4
34
15

5
17
13

Rank Based on Ratio 2./
of Complaints to Factor

Indicated

2
1

3
4

4
5

2W1 The ratios are complaints/employees and

complaints/population.
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The most notable observation about the correctional systems

is not so much how they differ among each other, but how they

compare to the state and local law enforcement agencies that were

part of the first subgroup. Correctional systems, as a group,

generated almost three times the average number of complaints than

did the state and local law enforcement agencies. Fifty percent

of all the state correctional systems studied averaged as many

complaints as did thirty percent of those state and local law

enforcement agencies that made the top third of that subgroup.

The disparities between the subgroups in the proportion of

employees to population is remarkable -- the average number of

employees for the state and local law enforcement agencies was

under 1,200 while that same figure for correctional systems was

more than three times that size but the average population under

the authority of the correctional officers is less than 31 of the

population with which officers in city, county or state law

enforcement agencies must interact.

The differences between the subgroups are substantial and

reinforce the intuitive determination that these are different

kinds of law enforcement agencies. These differences should be

considered in evaluating the training programs and personnel

policies that may affect the incidence of police abuse complaints.

And once again, as with the analysis of the state and local law

enforcement agencies, we submit that no pattern emerges from the

figures.
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IV.

A. Character of the Agencies

1. Overall Reyiew

Six federal law enforcement agencies were identified for this

analysis as having ten or more complaints from 1985 - 1990./

The six agencies were the Bureau of Indian Affairs (BIA), the Drug

Enforcement Agency IDEA), the Federal Bureau of Investigation

(FBI), the Immigration and Naturalization Service (INS), U.S.

Customs, and the U.S. Marshals Service. All of these agencies,

with the exception of BIA, which is a Department of Interior

agency, and Customs, which is part of the Treasury Department, are

entities within the Department of JusticeWL/ We created a

A2/ There were a few other federal agencies for which complaints
had been reported to the Civil Rights Division, but none had
received the minimum number of ten throughout the six year period
studied which was the cutoff for inclusion in the ranking
analysis. Some of these other agencies include Treasury's Bureau
of Alcohol, Tobacco and Firearms, the Internal Revenue Service,
and the U.S. Secret Service. There were also complaints reported
in the past six years against the U.S. Park Police (Department of
the Interior), the Federal Protective Service (General Services
Administration), veterans' hospitals employees (Department of
Veteran Affairs) and various military police. In all, they would
have accounted for about 35 complaints.

As discussed suprA, the U.S. Bureau of Prisons was included
among the subgroup of correctional systems because it appeared
most similar to those agencies.

LV There may be a higher incidence of reporting to the Civil
Rights Division of allegations of abuse by federal law enforcement
officers than by non-federal officers. Aggrieved individuals can
be expected to report their abuse complaints to the law
enforcement agency employing the offender. If the individual
makes no further complaint when a non-federal agency is involved,
the Civil Rights Division will never be notified. However,
complaints of abuse to federal law enforcement agencies should
ultimately reach the Civil Rights Division because the Division
has sought to establish comprehensive reporting mechanisms to
retrieve all possible complaints involving federal law enforcement

(continued...)
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subgroup for federal law enforcement agencies because their law

enforcement authority is nationwide in scope and because the

functions performed by each agency are unique and frequently

disparate from the law enforcement functions of the entities in

the other subgroups.

2. Values of the Indicators

Shown below are the average values of the four factors by

which the federal agencies are ranked, showing the average for the

highest ranking agency, for the lowest ranking agency and for the

overall average of all the agencies.

Average No. of Average No. of
Employees in Arrests Made

Average No. of Agency Per Yr. by Agency Per Average Population
Complaints/Yr. for the Six Year for the Served for the
Six Yr. Period Year Period Six Year Period SiYr. Perid_

HIGH 37 9,231 1,233,582 243,853,000

LOW 2 412 8,998 243,853,000

OVERALL 12 4,243 263,677 243,853,000

The small number of agencies being compared do not lend themselves

to meaningful ranking comparisons.

3. ejAjj

Two agencies far surpass the others in the number of

complaints reported against them - BIA and INSi they averaged 22

and 37 complaints a year respectively. With respect to INS, the

Civil Rights Division and INS have instituted streamlined

W/(,...continued)
officials. We believe that these procedures are most effective
with those law enforcement agencies that are part of the Justice
Department, most notably INS, as discussed Infra.
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reporting procedures to ensure that complaints of misconduct are

reported promptly to the Civil Rights Division and reviewed

immediately for potential criminal investigation. That process

was initiated toward the end of calendar year 1987 and explains

the dramatic increase in the number of complaints reported from

1988 forward, compared to the prior years.

The Bureau of Indian Affairs has a law enforcement role that

can vary from year to year, depending upon the number of tribal

police departments that exercise their option to have their own

police agencies. BIA is responsible for overseeing the law

enforcement activities of over 500 Indian tribes and associations,

which have the option annually to contract with BIA to provide law

enforcement services. Those tribal police departments which

contract and accept federal assistance in providing their own

service are independent of BIA. The number of tribal police

departments in operation can vary from year to year as they decide

to continue their own service or to return to BIA authority.

Although federal regulations require that RIA regional offices

report to the FBI all allegations of official misconduct on the

part of their own officers, as well as those associated with

individual tribal police departments, it is not always possible to

determine from the data base of official misconduct complaints

which agency in responsible for an individual complaint.

A further complication lies in the limited role that tribal

police departments have in enforcing the law on Indian lands,

Their responsibilities are restricted to misdemeanor offenses,

while all felonies must be handled by bliA, creating the
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possibility that some complaints would involve officers from both

BIA and the specific tribal police agency. Thus, there are some

difficulties in assessing whether there is an otficial misconduct

problem within BIA due to the inability to identify clearly the

precise law enforcement authority involved in the complaints

generated. Also complicating the assessment are fluctuations in

the annual number of employees, arrests, and populations, all of

which change as the enforcement authority is transferred from year

to year.

The remaining four agencies fFBI, DEA, Customs and Marshals

Service) all averaged 2 to 4 complaints annually.

4. L"yA

The largest number of law enforcement officers is employed by

the Federal Bureau of Investigation, with over 9,000 agents, and

the fewest by the Bureau of Indian Affairs with 412. Customs

ranked second with 6,250 agents and inspectors, while INS averaged

about 5,400 border patrol agents and detention officers: DEA and

the U.S. Marshals averaged less than half the figure for INS.

S. &"txti

By far, INS has the greatest number of arrests, which the

agency refers to as apprehensions -- almost one and a quarter

million are made annually. The other federal agencies are at the

other end of the scale and were involved in an average number of

arrests ranging from approximately 10,000 to 30,000 per year.

6. E"Us1)~Q

The population potentially subject to the authority of these

various federal agencies is theoretically nationwide in scope,
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with the exception of the BIA which is restricted in its

jurisdiction to the populations residing on Indian lands. Other

factors may, however, limit the actual population served by the

federal agencies. The U.S. Marshals Service has a specific

function in transferring federal prisoners and working within the

federal court system and thus the Opopulation* that it services is

generally confined to these two realms. Customs and INS agents

probably interact with the largest group of people, those coming

across the country's borders, either legally or illegally.

Customs has noted that they have the potential to interact with

250 million people annually; the frequency of Customs' arrests,

however, is a much lower figure, under 30,000 a year.

7. Ratio of Complaints tgo the Number of Employees.
the Number of Arrests Made and the Population

Even though INS does have the greatest number of complaints

reported to the Civil Rights Division during the six years of this

study, the ratio of those complaints to the agency's high number

of apprehensions is notably low. The INS averaged 228

apprehensions per employee while the FBI averaged almost one

arrest per employee. Because the population served can be broad

for some agencies and substantially limited for others, and

because the arrest figures vary so widely, it may be preferable to

compare the federal agencies primarily on the basis of the ratio

of the number of complaints received to the number of employees,

which appears to be a more constant and stable figure.

That comparison results in INS still ranking first, with less

than a I% [.68%] ratio of complaints receied per agent employed.

The FBI follows with about a tenth of a percent [.1%) of
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complaints received per agent employed. The other agencies, with

the exception of BIA for which the data cannot be properly

compared, rated even lower, with even smaller fractions of a

percent of a complaint per employee.

However, comparing INS to other law enforcement agencies

within the state and local subgroup shows that more than fifty

percent of all the state and local law enforcement agencies in

that subgroup had even higher percentages of complaints per

employee than did INS.

B. SummaXy

Any intra-group comparison among federal law enforcement

agencies suffers from the nature of the data to be compared.

Formalized reporting procedures, such as those established with

INS only a few years ago, may skew the comparison among the

agencies, especially as to those agencies that have not reported

for as long a time or as routinely. For the subgroup of federal

agencies, one must do further investigation on an individual

agency basis to determine any pattern in the incidence of official

abuse.
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Although no statistically meaningful inferences can be made

ab tco whty some law enforcement agencies have more complaints

ieotteud than others based on the parameters of this study, it

does appear that prisons and large cities are more likely to

prod~we rlyeater numbers of complaints, although large cities also

rtave mort people who could be arrested and more officers to make

those arrests, and prisons have a substantially higher ratio of

SozrectionaI officers to its population. On the other hand, some

t11 communities may produce a disproportionately high number of

complaitits for the size of their police departments.

The number of official misconduct complaints reported for an

individual law enforcement agency does not affect the ability of

th# Cpvil Ricihts Division to seek prosecution of unlawful conduct,

Inare i* no requirement of a pattern of abuse in order to trigger

federal )u 4stdiction. Though an entire department cannot be

prose ,ute i pr suAnt to the existing federal criminal civil rights

Aw 6 0vlidal st ub)ect officers can be. In all investigations

t- the attention of the Criminal Section, the FBI

, whether an officer has been the subject of prior

)i e. t r e l )-plAlrlts. That information is taken into account

Sr~rvi.ewir q A piitti--ular incident for prosecutive merit,

et~je ' i~y in atessinq the potential for proving an officer's

sjecif i intent to utilize excessive force.

feh ral law requires that each incident be treated as a

i Th-q t vie Criminal Section devotes substantial care and

,~:i aq t o each complaint it receives. The opportunity to
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investigate and to prosecute incidents of abuse depends upon their

being reported to federal authorities. It is hoped that the

attention given to this study will encourage anyone who may have

been subjected to excessive force, or who has been denied other

constitutional protections by law enforcement officers, or who may

fall victim in the future, to be aware of the federal resources

available to investigate and to prosecute such incidents and to

report them to us.
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UNITED STATES 1121 Vermont Avenue, N.W
COMMISSION ON WashIngton, D.C. 20425
CIVIL RIGHTS

April 30, 1992

The Honorable William P. Barr
Attorney General of the United States
U.S. Department of Justice
Tenth Street and Constitution Avenue, NW
Washington, DC 20530

Dear Mr. Attorney General:

The verdict acquitting officers of the Los Angeles Police
Department charged with the beating of Mr. Rodney King in Lot,
Angeles, strikes deeply at the moral and social well-being of our
Nation. On behalf of the U.S. Commission on Civil Rights, I
strongly urge that the U.S. Department of Justice take immediate
action to complete its investigation into the possible violation of
Federal civil rights laws, and pursue every legal remedy available.

The unfortunate violence in the streets of Los Angeles should not
deter swift action by the Department of Justice. The Nation must
be assured that every individual's civil rights are preserved.
This NatiotIs commitment to civil rights would be irreparably
damaged ir every step were not taken to ensure that these
invaluable rights are safeguarded.

Sincerely,

ARTHUR A. F]
Chairperson
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UNITED STATES COURT OF APPEALS

SECOND CIRCUIT

,N, MAN

May 2 7, 1992

H r orab 1e Henry J Hyde
United States Representative
.12t2 Payourn House Office Building
Wasnington, D.C. 20515-1306

ear 1onqrossman Hyde:

Having had a chance today to see the transcript of your comments
co incerning my proposal to the Subcommittee on Civil and Constitutional
Piqhts. I hasten #-o try to clarify one matter. Whether municipal and
site employers should be vicariously liable under federal law for
p_&i4"Ljy damages for the constitutional torts of their employees is a
fairly debatable issue, and though I favor such liability (perhaps
sublect to dollar ceilings), such liability is =3Q a significant part
r-f the proposal I presented at the hearing on May 5, 1992. That
proposal has three main elements, all of which are aimed at liability
for damages: (I) authorize suit by the United States on
Cthalf of the victIm, (?) create liability for the governmental
er-| oyer of the person who commits a constitutional tort, and (3)
e ! n Inate qual I fied immunity as a defense to the governmental
-'q1 ioyer s liability.

These three proposals should not be obscured by disagreement
, r.uq punitive damages. All employers, including municipalities,

-e . vICarlously liable for the torts of their employees under state~i. and ate required to pay' compensatory damages when an employee
:'mnrts a tort. My proposal would amend federal law to apply that
talxtional principle of employer liability, at least for compensatory
fana,".es, t* c7nstitutlonal torts, and to authorize suit by the United
States on behalf of the victim, a step that seems appropriate in light
of the federal interest in observance of constitutional rights.

I would be pleased to pursue these matters with you in more
detail if that would be helpful.

Sincerely,

Jon 0. Newman
United States Circuit Judge

oHon. Don Edwards, Chairman
Hori. John Conyers, Jr.
Hon. MichaeI J. Kopetski
Hon. Howar6 Coble

BEST AVAILABLE COPY
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(LEGISLATIVE PROPOSAL SUBMITTED BY JUDGE NEWHAN)

1 Sec. 1. Title. This Act shall be known as "the Civil Rights

2 Protection Act of 1992."

3 Sec. 2. Governmental employer liability. Any state, county,

4 municipality, or other unit of state or local government shall be

5 liable for the acts or omissions of its employee, whether or not

6 occurring in the course of employment, that subject or cause to be

7 subjected, under color of law, any citizen of the United States or

8 other person within the jurisdiction thereof to the deprivation of

9 any rights, privileges, or immunities secured by the Constitution

10 and laws of the United States. The liability created by this

11 section shall exist whether or not the employee is personally

12 liable and whether or not the employee acted with an objectively

13 reasonable good faith belief in the lawfulness of his action,

14 except that liability may not be imposed under this section for any

15 acts or omissions for which the individual causing such acts or

16 omissions is entitled to absolute immunity. An action to establish

17 the liability created by this section may be brought either by the

18 party injured or by the United States.

19 Sec. 3. Suit by United Statje. The United States is

20 authorized to bring a civil action at law, suit in equity, or other

21 proper proceeding to redress the deprivation of any rights,

22 privileges, or immunities secured by the Constitution and laws of

23 the United States. The action may be brought only against the unit

24 of state or local government that employed the person whose acts or

25 omissions caused the deprivation. The action may be brought only

26 with the consent of the party injured and may be brought whether or

27 not the party injured has brought an action on his own behalf. An
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action brought by the United States pursuant to this section may be

consolidated with an action brought by the party injured. In an

action authorized by this section, compensatory damages may be

awarded to the person injured, and punitive damages may be awarded

either to the person injured, or to the United States, or partly to

each. There shall be offset against any compensatory damages

awarded under this section any compensatory damages previously

awarded to the injured party in an action by that party, and there

shall be offset against any compensatory damages awarded to the

injured party in an action by that party any compensatory damages

previously awarded to that party in an action authorized by this

section.

Sec. 4. Statute of limitations. The statute of limitations

applicable to the liability created by section 2 and to the action

authorized by section 3 shall be the same as that applicable to an

action under section 1983 of Title 42.

0


