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RECENT DECISIONS

ANTITRUST—Noerr-Pennington EXTENDS IMMUNITY FROM
SHERMAN AcT TO FOREIGN LITIGATION AND FOREIGN ACTS THAT RE-
SULT IN ALLEGED ANTITRUST VIOLATIONS, Coastal States Market-
ing, Inc. v. Hunt, 694 F.2d 1358 (5th Cir. 1983).

I. Facrs anp HoLbing

Plaintiff, an oil distributor alleged to have dealt in national-
ized Libyan oil, brought suit in the District Court for the South-
ern District of Texas against the former owners of a Libyan oil
concession® to recover damages for defendants’ alleged violation
of section 1 of the Sherman Act.? In particular, plaintiff asserted
that defendants conspired to restrain trade in Sarir crude oil by
initiating lawsuits* and publicity campaigns® concerning defen-

1. Coastal States Marketing, Inc. (hereinafter Coastal).

2. Nelson Bunker Hunt, the named defendant, was granted an oil concession
by the Libyan Government in 1957. Coastal States Marketing, Inc. v. Hunt, 694
F.2d 1358, 1360 (5th Cir. 1983). He later assigned half of his interest in the
concession to the BP Exploration Co. (Libya) Litd. (hereinafter BP), a subsidiary
of the British Petroleum Co., Ltd., and 12.5% of his interest to his brothers,
Herbert and Lamar. Id. Libya nationalized BP’s interest in 1971 and the Hunts’
interest in 1973. Id.

3. 15 US.C. § 1 (1976). Section 1 of the Sherman Act states:

Every contract, combination in the form of trust or otherwise, or conspir-

acy, in restraint of trade or commerce among the several states, or with

- foreign nations, is declared to be illegal. Every person who shall make any

contract or engage in any combination or conspiracy hereby declared to be

illegal shall be deemed guilty of a felony, and, on conviction thereof, shall
be punished by fine not exceeding one million dollars if a corporation, or,
if any other person, one hundred thousand dollars, or by imprisonment
not exceeding three years, or by both said punishments, in the discretion
of the court.
Id,

4. In response to Libya’s nationalization of the oil concession, the Hunts
publicized their claim to the Sarir oil by mounting a worldwide effort to inform
crude oil users of the claim. Following BP’s lead, the Hunts sought to track
shipments of Sarir crude. The Hunts also joined 21 of the 29 lawsuits that BP
had initiated in various countries to claim title to the Sarir oil. Coastal States
Marketing, 694 F.2d at 1360. The instant court noted that in one suit the Hunts
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dants’ claim to specified oil interests that were nationalized by
Libya. According to plaintiff, the purpose and effect of defen-
dants’ conduct was to create a secondary boycott hindering plain-
tiff’s marketing of its crude oil and intimidating potential custom-
ers and creditors.® At the close of plaintiff’s case, the district
court directed a verdict? for defendants, holding that the Noerr-

instigated a conversion action in Texas state court against Coastal, the present
plaintiff. Drawing upon the same fact situation as that presented in the instant
case, Coastal counterclaimed for the Hunts’ allegedly tortious interference with
Coastal’s business relations. Id. at 1361. The trial court denied the claims of
both parties, and the state court of appeals and the Supreme Court of Texas
affirmed the decision. See Hunt v. Coastal States Producing Co., 570 S.W.2d 503
(Tex. Civ. App. 1978), aff'd, 583 S.W.2d 322 (Tex.) (three justices dissented in
the Texas Supreme Court’s opinion), cert. denied, 444 U.S. 992 (1979). Defen-
dants also were involved in an attempt to attach the cargo of an oil tanker, the
S/T Hilda, which was chartered by Coastal to transport Sarir crude oil to the
east coast of the United States. The defendants, inter alia, instigated a federal
court attachment proceeding against the Hilda claiming that the vessel carried
expropriated Sarir crude. Coastal denied that the Hilda carried Sarir crude. The
court dismissed the case for lack of jurisdiction. See Hunt v. A Cargo of Petro-
leum Prod. Laden on Steam Tanker Hilda, 378 F. Supp. 701 (E.D. Pa. 1974),
aff’d mem., 515 F.2d 506 (3d Cir.), cert. denied, 423 U.S. 869 (1975).

5. Defendants launched a publicity campaign which included an announce-
ment by Nelson Bunker Hunt that concluded:

The attention of all those who may be concerned with these developments,

whether as purchasers or sellers of oil, oil products, or otherwise, is drawn

to the continuance of Hunt’s rights. It is Hunt’s intention to assert those

rights wherever and whenever necessary against those who would infringe

them, including anyone dealing in or with oil extracted from the Sarir

Field, its products or proceeds. This warning applies equally to dealings in

or with so-called ‘royalty oil’ or ‘cost crude oil’ of which there is none.

Legal title to all oil from Sarir Field and Concession 65 rests in BP Explo-

ration Company (Libya) Ltd. and Nelson Bunker Hunt.
Coastal States Marketing, 694 F.2d at 1360 n.6.

6. Id. at 1361.

7. The directed verdict complicated the appeals court’s assessment of the ad-
equacy of the evidence presented by Coastal. In a “normal” case, the court
noted, the defendant bears the onus of proving that its conduct falls within that
conduct protected by immunity. Once entitlement to immunity is established,
the burden then shifts back to the plaintiff to prove sham. Because the district
court in this case directed a verdict for the defendants before they could deliver
their case-in-chief, the court of appeals found that Coastal’s burden to show
sham was never triggered. Although it was aware of this “procedural irregular-
ity,” the court, nevertheless, found that the plaintiffs had vigorously and exten-
sively argued the issue of the Hunts’ intent. Therefore, the court determined
that no prejudice to Coastal resulted from the irregularity. Id. at 1372 n.46.
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Pennington doctrine of petitioning immunity protected their con-
duct from antitrust liability.? Plaintiff appealed, arguing that No-
err-Pennington did not protect defendants’ conduct because the
conduct amounted to a boycott.® Also, plaintiff maintained that
because the Noerr-Pennington doctrine was grounded upon the
constitutional right to petition the United States Government,
the doctrine did not extend to the petitioning of a foreign govern-
ment, a privilege not guaranteed by the United States Constitu-
tion.’® Even assuming that extraterritorial extension of the doc-
trine was permissible, plaintiff contended that the doctrine did
not protect defendants’ publicity campaigns and threats to liti-
gate'! because these activities were not “part” of defendants’ pe-
titioning activities.’? Plaintiff finally posited that regardless of
whether the court was persuaded by the foregoing arguments, de-
fendants’ litigation was a sham?®® and that the real aim of defen-

8. The Noerr-Pennington doctrine protects from antitrust liability genuine
attempts to incite government action. Eastern R.R. Presidents Conference v.
Noerr Motor Freight, Inc., 365 U.S. 127, 144 (1961). Protected conduct includes
not only lobbying and publicity campaigns but also extends to participation in
judicial or administrative proceedings. California Motor Transport Co. v. Truck-
ing Unlimited, 404 U.S. 508, 510 (1972).

9. Coastal States Marketing, 694 F.2d at 1364.

10. The court noted that Coastal failed to make this argument before the
district court; however, the reasons of fairness and justice persuaded the court to
address the issue. Id.

11. See supra note 5.

12. Coastal States Marketing, 694 F.2d at 1367.

13. Plaintiffs asserted this argument even though they made pretrial stipula-
tions to the Hunts’ good faith in bringing the lawsuits:

30. Shortly after June 11, 1973, Nelson Bunker Hunt, acting for himself
and his two brothers, instituted an investigation the object of which was to
identify persons or entities dealing in or suspected of dealing in or being
interested in dealing in Sarir crude or its products. The purpose of such
investigation was to assist Nelson Bunker Hunt in contacting such persons

or entities to give notice of his claim to ownership of Sarir crude and its

products, and to assist him in the filing and prosecution of litigation.

33. After June 11, 1973, Nelson Bunker Hunt, acting for himself and his

two brothers, filed 21 lawsuits in various parts of the world. All such suits

were filed jointly with the BP Exploration Company (Libya) Limited. The
object of each such lawsuit was an attempt to establish ownership of Sarir
crude and its products after the expropriation or nationalization.
Id. at 1362 n.13. Because of these stipulations to defendants’ intentions in initi-
ating litigation, the district court found that plaintiff was barred from showing
the defendants’ petitioning to be a sham. Id. at 1368.
On appeal plaintiff argued that the district court misinterpreted the stipula-
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dants’ conduct was not to effect government action but to restrain
trade in Sarir crude. Plaintiff concluded, therefore, that defen-
dants were barred from protection by the sham exception to No-
err.** Defendants responded that because their actions were
aimed solely at establishing their legal title to Sarir crude oil, the
Noerr-Pennington doctrine immunized their conduct.’® Defen-
dants also counterclaimed for plaintiff’s alleged conversion of
Sarir crude oil.*® On appeal to the United States Court of Ap-
peals, Fifth Circuit, affirmed. Held: Immunity pursuant to the
Noerr-Pennington doctrine protects good faith petitioning of do-
mestic and foreign courts, regardless of the political character'? of
the government concerned, and stipulations as to the good faith

tions when it applied them to all of defendant’s acts and did not limit them to
the acts of investigation and initiating litigation. Next, even conceding the
court’s application of the stipulations, plaintiff argued that holding Coastal
bound to the stipulations would work an injustice. Accordingly, plaintiff argued
that the stipulations should be set aside. Finally, plaintiff argued that the stipu-
lations notwithstanding, the facts still supported a finding of sham. Id.

14. Id. The plaintiff argued that defendants’ conduct was a sham which was
instituted for “ulterior” purposes. Id. at 1870. According to Coastal, the Hunts
dropped their suits for title to Sarir crude after reaching a settlement with
Libya. Coastal asserted that this indicated the suits were designed only to pres-
sure the Libyans to settle. Id. at 1362 n.11. To prove this assertion Coastal
presented a letter from a Hunt employee. The letter stated that the Hunts in-
tended to litigate and concluded that it “is at least possible that the Libyans will
reconsider their belief that they can market expropriated oil without serious im-
pediment, in which case they may back-off their threat.” Id. at 1362-63. Finally,
Coastal noted that when asked whether his purpose in making threats and warn-
ings was to destroy the market for Sarir crude Bunker responded, “. . . par-
tially; I guess you would say. Actually we were requested by the State Depart-
ment to do it, and they were anxious to protect the validity of these contracts
and so that had something to do with it, with our actions.” Id. at 1363 n.14.

15. Id. at 1362. Defendants asserted that their actions were taken solely to
establish their legal claim to expropriated Sarir oil and its refined products. Id.
at 1363. Furthermore, defendants argued that dismissal of the lawsuits following
the settlement with Libya was prompted by advice from counsel. That advice
suggested that in the present political climate the Hunts stood httle chance for
success. Id. at 1362 n.11.

16. The court of appeals upheld the district court’s dismissal of this counter-
claim on grounds of res judicata. Id. at 1373,

17. The court cited the opinion of Professor Areeda, an antitrust expert, and
adopted his argument that the availability of immunity should not depend on
whether the petitioned government is either representative or democratic be-
cause every government has the right to establish its own laws. Id. at 1367 n.29
(citing 1 P. ArReepA & D. TurNER, ANTITRUST Laws T 239, at 174-75 (1978)).
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of an opposing party preclude a finding of sham conduct.

II. LecAL BACKGROUND
A. Noerr-Pennington Doctrine

The Sherman Act forbids the creation of any contract, agree-
ment, or combination if its purpose or effect is to restrain trade.™
Despite the broad reach of this prohibition, the Noerr-Pen-
nington doctrine shields attempts to induce governmental action
from antitrust liability’® regardless of a party’s anticompetitive
intent or the effect of the conduct.?® The purpose of the doctrine
is to eliminate the conflict between the antitrust laws and the
right to petition the government. The practical effect of the doc-
trine is to allow an individual or a group to engage in anticompe-
titive conduct by petitioning the government, without risking lia-
bility pursuant to the Sherman Act.?* That individual or group is

18. See 15 US.C. § 1 (1976); see also supra note 3. Of course, if section 1
were read literally, it would prohibit “the entire body of private contract law.”
P. AreEDA, ANTITRUST ANALYSIS T 346, at 439 (3d ed. 1981). Obviously, Congress
did not intend this result. In fact, the legislative history makes it clear that Con-
gress intended the courts to define and shape the contours of the Act. Two judi-
cial approaches to antitrust analysis have developed. Certain acts, including
pricefixing and other plainly anticompetitive conduct, invoke a per se presump-
tion that the agreement is anticompetitive and hence violative of the Act. Id.
317, at 345. Other acts or agreements that have a lesser impact on competition
have been analyzed by a “Rule of Reason.” Id. 1 346, at 440. The method of
inquiry, as derived from common law principles, nets the positive effect of a
particular act on competition with the negative effect to determine whether the
acts or agreements “were unreasonably restrictive of competitive conditions.”
Standard Oil Co. v. United States, 221 U.S. 1, 65 (1910).

19. The effect of the Noerr-Pennington doctrine is to immunize conduct that
otherwise would violate the antitrust laws. Coastal States Marketing, 694 ¥.2d
at 1359 n.1; see also supra note 3 (provisions of the Sherman Act). “Conduct
unprotected by Noerr does not necessarily” violate antitrust provisions and cre-
ate liability because the conduct itself must “constitute an antitrust violation.”
Fischel, Antitrust Liability for Attempts to Influence Government Action: The
Basis and Limits of the Noerr-Pennington Doctrines, 45 U. Cur L. Rev. 80, 82
(1977).

20. Immunity pursuant to the doctrine is attained even if the conduct is part
of a broader scheme of antitrust violations. UMW v. Pennington, 381 U.S. 657,
670 (1965); see infra notes 32-35 and accompanying text.

21. Unfortunately, the scope of the actions permitted by the exemption has
been difficult to determine. As one commentator observed:

Private anticompetitive ends may be sought, for example, by lobbying the

legislature to enact a statute, petitioning the executive to enforce a law in
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free to petition the government even if the primary benefit ex-
pected results from bringing the suit rather than from the poten-
tial results of the suit.

In Eastern Railroad Presidents Conference v. Noerr Motor
Freight, Inc.** the Supreme Court began developing petitioning
immunity. In that case the Court pointed out that the Sherman
Act did not apply to antitrust violations resulting from valid gov-
ernment action.?® The Court then reasoned that efforts to pro-
voke this government action should be immune as well, even
though these efforts would otherwise violate the antitrust laws.
The Court noted two related considerations in support of this
conclusion. First, activities traditionally condemned®® by the
Sherman Act were essentially dissimilar to the activities of genu-
ine petitioning?® that included joint lobbying efforts to pass legis-

a certain manner, opposing the grant of a license by an administrative
body to a competitor, bringing a lawsuit against a competitor to reduce
competition, or urging a governmental unit not to purchase the goods of a
competitor. Moreover, the methods employed by private parties to influ-
ence governmental action may not be limited to truthful dissemination of
information but may also include deliberate misrepresentations, illegal
campaign contributions, threats, extortion or bribery.
Fischel, supra note 19, at 80-81.

22, 365 U.S. 127 (1961).

23. In Parker v. Brown, 317 U.S. 341 (1943) (the Director of Agriculture for
California implemented a planned market program for raisins which restricted
competition among growers and raised prices), the Court laid the foundation for
Noerr and its progeny by ruling that a state created monopoly did not violate
the Sherman Act despite its restraint on trade. Id. at 341. Extending the logic of
Parker, the Noerr Court reasoned that if governmental acts in restraint of trade
were not forbidden under the antitrust laws, antitrust-liability would not attach
merely upon anticompetitive attempts to gain such governmental action. Noerr,
365 U.S. at 136. :

24, Noerr, 365 U.S. at 136. Referring to the immunity created in Parker, Jus-
tice Black wrote: “We think it equally clear that the Sherman Act does not pro-
hibit two or more persons from associating together in an attempt to persuade
the legislature or the executive to take particular action with respect to a law
that would produce a restraint or a monopoly.” Id.

25, The Court noted examples of condemned activities, including price
fixing, group boycotts, and market-division agreements. Id.

26. Id. at 136. Despite the Court’s emphasis on this consideration, there are
problems with this argument. First, the statement is contrary to established pre-
cedent. The Court previously stated that the form of antitrust activity or combi-
nations could not protect “an otherwise anticompetitive act.” United States v.
American Tobacco Co., 221 U.S. 106, 181 (1911). Also, in Walker Process Equip.,
Inc. v. Food Mach. & Chem. Corp., 382 U.S. 172 (1965), the Court actually ap-
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lation or compel law enforcement. According to the Court, this
dissimilarity reflects a fundamental congressional intent not to
apply the Sherman Act to genuine efforts to petition the govern-
ment.?? Second, the Court found that application of the Act to
petitioning activities would not only impair®® the proper function-
ing of a representative democracy but also would raise important
constitutional questions.?® Therefore, despite the antitrust viola-
tions allegedly committed by the defendants in Noerr, the Court
held that their behavior was immune from antitrust liability be-
cause the conduct was a necessary by-product of the privilege to
petition the government.*® The Court, however, cautioned that for
immunity to attach, the efforts to secure government action must
be genuine and not a mere sham to cover “what is actually noth-

plied the antitrust laws to use of the court system for anticompetitive ends, id.
at 178, although arguably this conduct is “essentially dissimilar” from tradi-
tional antitrust violations which include boycotting and price fixing.

27. Noerr, 365 U.S. at 137. According to the Court, failure to recognize this
dissimilarity would “impute to the Sherman Act a purpose to regulate not busi-
ness activity, but political activity, a purpose which would have no basis
whatever in the legislative history of that Act.” Id.

28. The Court stated:

In the first place, such a holding would substantially impair the power of
government to take actions through its legislature and executive branches
that operate to restrain trade. In a representative democracy such as this,
these branches of government act on behalf of the people and, to a very
large extent, the whole concept of representation depends upon the ability
of the people to make their wishes known to their representatives.

Id. at 137. Of the arguments advanced in Noerr, representative democracy has
had the greatest staying power, see California Motor, 404 U.S. at 510, although
some commentators contend that it simply restates the Court’s “essential dis-
similarity” argument. See, e.g., Fischel, supra note 19, at 83-84.

29. Although the Court’s opinion was couched in terms of the first amend-
ment right to petition, the Court expressly refused to address any constitutional
question. The Court noted that “[t)he right of petition is one of the freedoms
protected by the Bill of Rights, and we cannot, of course, lightly impute to Con-
gress an intent to invade these freedoms.” Noerr, 365 U.S. at 138. Indeed, ac-
cording to the Court, “[t]he right of the people to inform their representatives in
government of their desires with respect to the passage or enforcement of laws
cannot properly be made to depend upon their intent in doing so.” Id. at 139.
Even so, the Court declared in a footnote that it was unnecessary to decide
whether the railroad’s activities were protected by the first amendment. Id. at
132 n.6.

30. Noerr, 365 U.S. at 138. By creating such a broad based exemption, the
court was able to avoid constitutional rulings and still protect the fundamental
interests concerned.
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ing more than an attempt to interfere directly with the business
relationships of a competitor.”s!

In UMW v. Pennington,® the Supreme Court relied on Noerr
to hold that certain large coal mine operators did not violate the
Sherman Act when they attempted to eliminate smaller competi-
tors by persuading the Secretary of Labor to restrict coal
purchases by the TVA. Reversing the court of appeals, the Su-
preme Court held that the conduct of the mine operators was im-
mune in accordance with Noerr, even though the larger miners
intended thereby to eliminate competition.®® The Court’s decision
thus announced that Noerr immunizes a broad range of conduct
and suggested that Noerr immunity protects the petitioning of
governmental agencies®* along with attempts to influence legisla-
tive and executive action.®®

The Court next addressed Noerr immunity in California Motor
Transport Co. v. Trucking Unlimited®® and confirmed the impli-
cation in Pennington that petitioning immunity extends to all

31. Id. at 144. The Court’s exception to immunity for bad faith petitioning,
referred to as the “sham exception,” formed the core of the 1972 holding in
California Motor Transp. v. Trucking Unlimited, 404 U.S. 508 (1972). See gen-
erally infra notes 68-91 and accompanying text.

32, 381 U.S. 657 (1965).

33. Id. at 669. The court of appeals determined that Noerr applied only to
conduct “unaccompanied by a purpose or intent to further a conspiracy to vio-
late a statute. It is the illegal purpose or intent inherent in the conduct which
vitiates the conduct which would otherwise be legal.” Pennington, 325 F.2d at
817.

34, Despite Pennington, many courts continued to interpret Noerr as appli-
cable only to political or policy making bodies. According to this reasoning, at-
tempts to influence adjudicatory bodies and administrative agencies were not
within the scope of Noerr immunity. See, e.g., George R. Whitten, Jr., Inc. v.
Paddock Pool Builders, Inc., 424 F.2d 25 (1st Cir.), cert. denied, 400 U.S. 850
(1970) (influencing of governmental architectural standards).

36. Many courts interpreted Noerr to limit immunity to the lobbying of po-
litical bodies, the policy making organs. This limitation gained credibility in
Continental Ore Co. v. Union Carbide & Carbon Corp., 370 U.S. 630 (1962). In
that case the court implied that immunity under Noerr covered only political
activity, not commercial activity. Id. at 707-08. In UMW v. Pennington, 381 U.S.
657 (1965), the Court held that efforts to influence the Secretary of Labor and
the TVA were not forbidden by the Sherman Act and thus arguably expanded
Noerr protection to the influencing of public officials. Id. at 670.

36, 404 U.S. 508 (1972). In California Motor, a group of highway carriers
allegedly agreed to institute litigation that opposed the granting of permits to
other carriers. As intended, the result blocked the access of other carriers to the
courts. Id. at 509.
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branches of the government,® including the courts and adminis-
trative agencies.®® More importantly, the Court described Noerr
immunity as an attempt to resolve the conflict between the opera-
tion of the antitrust laws and the right to petition and established
that in areas of conflict Noerr immunity took constitutional pre-
cedence.*® Thus, the Court recognized the inherent tension be-
tween the need to enforce antitrust laws and the constitutional
right of a party to advocate its position before the government.*°
Justice Douglas, writing for a majority of the Court, stated that
“[t]he right of access [to the courts] is indeed but- one aspect of
the right of petitioning”; therefore, denial of access “would be de-
structive of rights of association and petition.”** In Noerr the

37. Id. at 510-11.

38. As one commentator phrased it, the Court in California Motor firmly
rejected this political “body” argument, which was “relegated to the trashcan of
history by Pennington.” Note, The Quagmire Thickens: A Post-California Mo-
tor View of the Antitrust and Constitutional Ramification of Petitioning the
Government, 42 U. CinN, L. Rev. 281, 287-88 (1978) [hereinafter cited as The
Quagmire]. Referring to the representative democracy and right to petition ar-
guments posed in Noerr, the Court stated that “[t]he same philosophy governs
the approach of citizens or groups of them to administrative agencies (which are
both creatures of the legislature, and arms of the executive) and to the courts,
the third branch of Government. Certainly, the right to petition extends to all
departments of the Government.” California Motor, 404 U.S. at 510.

39. 404 U.S. at 510-11.

40. See Fischel, supra note 19, at 81. The author asserts that the “antitrust
laws established by the Noerr-Pennington line of cases is properly limited to
activity protected by the constitutional right to petition.” Id. In Note, Corporate
Lobbyists Abroad: The Extra-territorial Application of Noerr-Pennington An-
titrust Immunity, 51 CaLir. L. Rev. 1254, 1258 n.31 (1973) [hereinafter cited as
Corporate Lobbyists], the author asserts that although not officially overruled,
Noerr’s focus on the proper interpretation of the Sherman Act was “virtually
abandoned” in California Motor in favor of an emphasis on the essential first
amendment protection afforded the individual or group trying to influence gov-
ernmental decisionmaking. Id.; see also Handler, Twenty-Five Years of Anti-
trust, 73 CoLum. L. Rev. 415, 434-35 (1973) (author stated that the Court’s di-
rect reliance in California Motor on the first amendment elevated “Noerr to the
status of a constitutional principle”).

41. California Motor, 404 U.S. at 510. The lower courts have applied Noerr
inconsistently. Compare In re Airport Car Rental Antitrust Litig., 474 F. Supp.
1072, 1084 (N.D. Cal. 1979) (Noerr doctrine represents a first amendment limi-
tation on the scope of the Sherman Act), with International Travel Arrangers,
Inc. v. Western Airlines, Inc., 623 F.2d 1255, 1267 n.14 (8th Cir. 1980), cert.
denied, 449 U.S. 1063 (1981) (Sherman Act does not reach conduct protected by
the right of petition).
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Court described the right to petition and the need for representa-
tive democracy as indicative of congressional intent not to extend
Sherman Act liability to petitioning the government, but in Cali-
fornia Motor Douglas’ opinion went even further and pointed to
these considerations as the very grounds for Noerr immunity.*?
Since California Motor, the Supreme Court has not discussed the
rationales of the doctrine, and because the characterization of im-
munity has no effect on the outcome of a typical case, the lower
courts have split over whether the doctrine is grounded exclu-
sively in the Constitution. The instant case presents the Court
with the question of whether Noerr-Pennington immunity is lim-
ited to the first amendment right of petition, and is therefore a
wholly domestic doctrine, or whether the immunity is a broader
exemption based upon a construction of the Sherman Act.

B. Foreign Application of the Noerr-Pennington Doctrine

The Supreme Court has not directly addressed the issue of
whether the act of petitioning a foreign government is protected
from antitrust liability,*® but the extraterritorial reach of the
Sherman Act has been established by a long line of cases.** In
American Banana Co. v. United Fruit Co.*® the Supreme Court
unanimously held that “acts causing damage . . . outside the ju-
risdiction of the United States are characterized as lawful or un-

42, California Motor, 404 U.S. at 510-11. The right to petition the govern-
ment secures the right to inform the government of individual needs. The Quag-
mire, supra note 38, at 237. Also, the right to petition specifically guarantees the
right of the individual to secure governmental aid for himself. Id. at 287-88.
Thus, the right to petition the government is the right to seek a competitive
advantage from the government because an economic benefit for one person is
necessarily an economic detriment for another person. In essence the Noerr-
Pennington doctrine, therefore, seeks to lessen the inherent conflict between the
Sherman Act and the “right to seek” competitive advantages from the govern-
ment through petitioning.

43. See infra text accompanying notes 44-57.

44, See Continental Ore Co. v. Union Carbide & Carbon Corp., 370 U.S. 690
(1962); United States v. Sisal Sales Corp., 274 U.S. 268 (1927); United States v.
American Tobacco Co., 221 U.S. 106 (1910); Mannington Mills, Inc. v. Con-
goleum Corp., 595 F.2d 1287 (3d Cir. 1979); Timberlane Lumber Co. v. Bank of
Am,, 549 F.2d 597 (9th Cir. 1977); United States v. Watchmakers of Switz. In-
formation Center, Inc., 1963 Trade Cas. (CCH) 1 70,600 (S.D.N.Y. 1962), order
modified, 1965 Trade Cas. (CCH) 1 71,352 (S.D.N.Y.).

45, 213 U.S. 347 (1909).
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lawful wholly by the law of the country where the act is done.”*®
This holding implied that actions of foreign governments and at-
tempts to procure these actions were beyond the purview of the
United States antitrust laws.*” The Court, however, rejected this
implication in United States v. Sisal Sales Corp.*® In that case
the Court held that defendants who attempted to influence the
passage of foreign legislation and thereby monopolize or restrain
United States trade were not immune from liability.*® The Court
distinguished American Banana from Sisal by pointing out the
absence of a substantial effect on United States commerce in
American Banana.’® As the Court observed in Sisal:

The United States complain of a violation of their laws within
their own territory by parties subject to their jurisdiction, not
merely of something done by another government at the instiga-
tion of private parties. True, the conspirators were aided by dis-
criminating legislation, but by their own deliberate acts, here and
elsewhere, they brought about forbidden results within the United
States. They are within the jurisdiction of our courts and may be
punished for offenses against our laws.™

The Sisal decision left open the possibility that a defendant in an
antitrust suit would not be immune from the antitrust laws when
the allegedly violative acts consisted of efforts to procure govern-
ment action.”? In Noerr, however, the Supreme Court closed this
possibility by deciding that genuine petitioning of the govern-
ment, at least in the United States, would be immune from anti-

46. Id. at 356-57.
47. Id. at 355-59. Justice Holmes authored the famous opinion and
explained:
[t]hat it is a contradiction in terms to say that within its jurisdiction it is
unlawful to persuade a sovereign power to bring about a result that it de-
clares by its conduct to be desirable and proper. It does not, and foreign
courts cannot, admit that the influences were improper or the results bad.
It makes the persuasion lawful by its own act.

Id. at 358.

48. 274 U.S. 268, 274-76 (1927). Whether the Congress intended the Sher-
man Act to apply to foreign conduct is uncertain. See generally J. Arwoop & K.
BREWSTER, ANTITRUST AND AMERICAN BusINESs ABROAD (2d ed. 1981).

49, Sisal, 274 U.S. at 276.

50. Id. at 275-76.

51. Id. at 276.

52. Graziano, Foreign Governmental Compulsion as a Defense in United
States Antitrust Law, 7 VA. J. IntT'L L. 100, 130 (1967).
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trust liability.’* The Court did not resolve whether immunity ex-
tended to the petitioning of a foreign government. The Supreme
Court first discussed the doctrine’s applicability to foreign peti-
tioning in Continental Ore Co. v. Union Carbide & Carbon
Corp.® In that case the Court found the doctrine inapplicable be-
cause defendants’ conduct was not directed at influencing the Ca-
nadian Government.®® Nevertheless, the Court’s consideration
and rejection of Noerr immunity on the ground that the conduct
of respondents in Continental Ore was “wholly dissimilar” to that
of defendants in Noerr indicate that the Court assumed extension
of the doctrine to contacts with foreign governments.”® Even so,
the precedential value of Continental Ore on the issue of foreign
petitioning is doubtful.®”

In Occidental Petroleum Corp. v. Buttes Gas & 0il Co.,*® the
only decision directly on point, the Court held that the Noerr
doctrine did not extend immunity to the successful petitioning of
a Middle Eastern government for favorable anticompetitive legis-
lation.’® In the Court’s view, representative democracy and the
constitutional right to petition carried little “if indeed any” appli-
cability to communications with Middle Eastern governments.®®
In fact, most commentators agree that constitutional protections
do not extend to foreign activities.®* If the basis of Noerr is in-
deed a constitutional one, then immunity under Noerr-Pen-
nington does not extend beyond the domestic sphere.®* Yet, even

53. See supra note 30 and accompanying text.

54. 370 U.S. 690 (1962).

655. Id. at 707-08.

56. As one commentator stated: “[I]f the Court . . . believed . . . Noerr was
not applicable to a foreign government . . . [it] probably would have said so.”
Davis, Solicitation of Anticompetitive Action from Foreign Governments:
Should the Noerr-Pennington Doctrine Apply to Communications with Foreign
Sovereigns?, 11 GA. J. INT'L & Comp. L. 83, 110 (1981).

57. Id.

58. 331 F. Supp. 92 (C.D. Cal.), aff’d on other grounds, 461 F.2d 1261 (9th
Cir, 1971) (per curiam), cert. denied, 409 U.S. 950 (1972).

59. 331 F. Supp. at 108,

60. Id. .

61. See Fischel, supra note 19, at 120-21; McManis, Questionable Corporate
Payments Abroad: An Antitrust Approach, 86 Yare L.J. 215, 240 (1976); Corpo-
rate Lobbyists, supra note 40, at 1275-77. Contra Davis, supra note 56, at 399.

62. Nevertheless, numerous authorities have asserted that the doctrine
should be extended on grounds of foreign comity. See, e.g., Davis, supra note 56,
at 429,



Summer 1983] RECENT DECISIONS 635

though the Court in Occidental Petroleum rejected Noerr immu-
nity for the petitioning of a foreign government, the Court found
that the Act of State doctrine protected the defendants’ con-
duct.®® The Act of State doctrine generally protects only govern-
ment action, but the Court accepted this defense despite the sep-
arate claim based solely on defendants’ petitioning and not on the
government’s act.’* The Court ruled that consideration of this
separate claim would require it to “sit in judgment” of a sover-
eign state.®® Thus, even though the Court acknowledged general

63. The Supreme Court set forth the classic statement of the Act of State
doctrine in Underhill v. Hernandez, 168 U.S. 250 (1897):

Every sovereign State is bound to respect the independence of every other

sovereign State, and the courts of one country will not sit in judgment on

the acts of the government of another done within its own territory. Re-

dress of grievances by reason of such acts must be obtained through the

means open to be availed of by sovereign powers as between themselves.
Id. at 252. Recent decisions, however, and the Hickenlooper Amendment, 22
U.S.C. § 2370(e)(2) (1976), which attempts to exempt commercial activity from
application of the Act of State doctrine, have somewhat restricted the doctrine’s
scope.

64. Occidental Petroleum, 331 F. Supp. at 110.

65. The court ruled that “such inquiries by this court into the authenticity
and motivation of the acts of foreign sovereigns would be the very sources of
diplomatic friction and complication that the act of state doctrine aims to
avert.” Id. A similar concern for avoiding embarrassment to the executive
branch in its conduct of foreign relations is reflected in the doctrine of sovereign
immunity. The basis for that doctrine is set out by the Supreme Court in the
Schooner Exch. v. McFaddon, 11 U.S. (7 Cranch) 116 (1812):

[Flull and absolute territorial jurisdiction being alike the attribute of
every sovereign, and being incapable of conferring extra-territorial power,
would not seem to contemplate foreign sovereigns, nor their sovereign
rights, as its objects. . . . [Thus] one sovereign being in no respect amena-
ble to another; and being bound by obligations of the highest character not

to degrade the dignity of his nation, by placing himself or its sovereign

rights within the jurisdiction of another, can be supposed to enter a for-

eign territory only under an express license, or in the confidence that the
immunities belonging to his independent sovereign station, though not ex-
pressly stipulated, are reserved by implication, and will be extended to
him.

Id. at 135-37.

While both doctrines result from the same concerns, the Act of State doctrine
precludes judicial review of a foreign government’s activities within its own ter-
ritory; sovereign immunity, however, operates as a jurisdictional tenet under
which domestic courts are restrained from exercising jurisdiction over a foreign
state.

The current United States doctrine of sovereign immunity is codified in the
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immunity for the acts of foreign governments and for efforts to
protect these acts from antitrust liability, the Court determined
that Noerr-Pennington immunity did not extend to antitrust vio-
lations committed in the petitioning of a foreign government.

In contrast to the decision in Occidental Petroleum, the Justice
Department’s 1977 Antitrust Guide for International Opera-
tions®® took the position that the Noerr-Pennington doctrine ap-
plies to the petitioning of foreign governments. Although the Jus-
tice Department acknowledged the domestic constitutional
considerations which underlie Noerr, it did not consider the doc-
trine limited to only the domestic area. Thus, the Justice Depart-
ment concluded that Noerr-Pennington protects any attempt to
influence foreign governments toward imposing restraints on
United States commerce. Therefore, these efforts do not violate
United States antitrust laws, even when the goal sought is “highly
anticompetitive.”®?

C. Application of the Sham Exception

The Court in Noerr held that even when efforts to elicit gov- -
ernment action have the specific purpose of harming competitors,
this conduct is immune from the antitrust laws.®® Antitrust liabil-

Foreign Sovereign Immunities Act of 1976, which embodies a restrictive stan-
dard of sovereign immunity rather than an absolute one. 28 U.S.C. §§ 1330,
1602-1611.

66. ANTITRUST DivisioN oF THE UNITED STATES DEPARTMENT OF JUSTICE, AN-
TITRUST GUIDE FOR INTERNATIONAL OPERATIONS (Jan. 26, 1977) (Case N) [herein-
after cited as ANTITRUST GUIDE], reprinted in 1977 AnTrTRUST & TRADE REG.
Rep. (BNA) at E-1 (Feb. 1, 1977). The Department’s decision was the “most
controversial” reported in the Guide, Baker, Critique of the Antitrust Guide: A
Rejoinder, 11 CorneLL INT'L L.J. 255, 260 (1978), and has done little to elimi-
nate the division between the commentators. See supra notes 61-62 and accom-
panying text.

67. ANTITRUST GUIDE, supra note 66, at E-1. The Guide concludes that
“[ulnder Noerr-Pennington, the collective exercise of the right of political ex-
pression is protected . . . .” Id.

68. The Court in Noerr held that efforts by a group of railroads to influence
the government to enact legislation harmful to its competitors were immune
from Sherman Act liability, even though the defendants’ purpose was to destroy
their competition in the trucking industry and defendants’ conduct was tainted
by fraud and misrepresentation. 365 U.S. at 127. The Court admitted that the
methods employed by the plaintiffs were “far short of the ethical standards gen-
erally approved in this country,” id. at 140, but this did not of itself bring them
within reach of the antitrust laws. Id. The Court recognized that “an incidental
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ity, however, is possible when “efforts ostensibly directed toward
influencing governmental action are ‘a mere sham to cover what is
actually nothing more than an attempt to interfere with the busi-
ness relationship of a competitor.’ ”%® The facts in Noerr did not
constitute a sham because “the railroads were making a genuine
effort? to influence legislation and law enforcement.””?

As mentioned, the Court in California Motor extended Noerr
immunity to the petitioning of courts and administrative agen-
cies,” and for the first time the Court invoked the sham excep-
tion to petitioning activity. The complaint in California Motor
alleged that the defendant instituted baseless lawsuits and ad-
ministrative appeals for the purpose of blocking their competitors
from obtaining administrative permits.” Justice Douglas empha-
sized that the conduct was unethical, and compared it to perjury,
fraud, and bribery. The Court noted that this conduct would be
tolerated in the “political arena” but held that it was intolerable
in the adjudicatory setting.”* Abuse of the judicial and adminis-

effect of [every] campaign may be the infliction of some direct injury upon the
interests of the party against whom the campaign is directed,” id. at 143, and it
is likely “that those constituting the campaign would be aware and possibly
pleased by the prospect of such injury.” Id.

69. Id. at 144.

70. Plaintiff’s conduct ultimately was found to be a genuine effort even
though both plaintiffs and defendants had used unethical publicizing tech-
niques. Specifically, they had employed the “third party” technique so that pub-
licity sponsored by the parties appeared to be the views of neutral citizens and
individuals. The conduct of the defendants was protected because “[a]t least
insofar as the railroads’ campaign was directed toward obtaining governmental
action, its legality was not at all affected by any anticompetitive purpose it may
have had.” Id. at 139-40.

71. Id. at 144.

72. See supra notes 34, 36-38 and accompanying text.

73. California Motor, 404 U.S. at 512-13.

74. Id. at 513. The basis and validity of this distinction between unethical
conduct in the adjudicatory setting and in the political setting has been ques-
tioned. One commentator has argued that “even if the Court was correct in
gauging the scope of the right to petition by the existence of sanctions for the
general type of activity involved, the Court’s distinction between the level of
protection afforded conduct in the adjudicatory context and that afforded lobby-
ing is unsupported.” Fischel, supra note 19, at 99. The author points out that
courts and administrative agencies often are involved in policy making and that
although the people must petition different governmental bodies, the Constitu-
tion does not limit their right to petition. Finally, the author notes that unethi-
cal practices such as perjury and bribery are penalized equally in the political
context and the adjudicatory setting. Id. at 98-100.
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trative process, therefore, might subject defendants to the anti-
trust laws. Evidence of sham includes a pattern of baseless or re-
petitive claims or actions which effectively bar plaintiffs from
access to the agencies and courts.” The Court therefore con-
cluded that defendants’ first amendment right to petition agen-
cies and courts did not necessarily immunize their conduct from
antitrust liability.”®

The California Motor decision has caused confusion? and in-
consistent application of the sham doctrine primarily because the
Court enunciated a variety of grounds for finding sham. In Semke
v. Enid Automobile Dealers, Assoc.,”® for example, the Tenth Cir-
cuit adopted a standard of misuse or corruption of the legal pro-
cess which constituted sham.’ Other courts have deduced from

Most commentators, however, agree that it is permissible and appropriate to
allow different levels of protection for petitioning of the government. See gener-
ally Corporate Lobbyist, supra note 40, at 1262-63 (Judges depend on the hon-
esty of the litigants and others who appear before the court because they are the
exclusive source of the court’s information. Legislators, because they have no
limits on their sources of information, are better equipped to handle “slanted or
even blatantly dishonest” information. Id.). Another commentator claims that
the differences in treatment are historical, although he admits a need to change
to meet the new role of the courts. The Quagmire, supra note 38, at 310.

76. Generally, the courts have agreed that publicity or threats to litigate will
not be judged separately from immunized good faith petitioning, unless the peti-
tioning itself is held to be sham. See, e.g., Penwalt Corp. v. Zenith Labs, Inc.,
472 F. Supp. 413, 424 (E.D. Mich. 1979), appeal dismissed, 615 F.2d 1362 (6th
Cir. 1980).

76. 404 US. at 515-16.

77. Justice Stewart concurred with the majority’s opinion, but he vigorously
disagreed with Justice Douglas who asserted that the right of access to the
courts and agencies did not “necessarily give . . . [petitioners] immunity from
the antitrust laws.” Id. at 517 (quoting the majority opinion, id. at 513). Accord-
ing to Justice Stewart, the statement was “totally at odds” with Noerr, which
held that the joint exercise of the constitutional right to petition is immune
from the antitrust laws. Id. at 517. Commentators, however, agree that Justice
Douglas’ intent was not to wipe out the Noerr immunity. According to the com-
mentators, Douglas only suggested that when a party uses the constitutional
right of access to the courts to bar another’s “free access,” immunity would not
necessarily extend to the former’s conduct. See Handler, supra note 40, at 438-
39; The Quagmire, supra note 38, at 285.

78. 456 F.2d 1361 (10th Cir. 1972).

79. Id. at 1366; see also Walker Process Equip., Inc v. Food Mach. & Chem.
Corp., 382 U.S. 172 (1965) (Supreme Court held that enforcement of a patent
procured by fraud could bé part of a broader anticompetitive scheme in viola-
tion of the Sherman Act. The case is distinguishable from the genuine interest
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California Motor a requirement of multiple baseless litigation.8°
A few courts have interpreted the free access language of Califor-
nia Motor to mean that anticompetitive litigation must reach the
point where it deprives the plaintiffs of free access to the courts
before “sham” can be proven.®* In Aloha Airlines, Inc. v. Hawai-
ian Airlines®® one court went so far as to infer that a showing of
anticompetitive intent is sufficient to render Noerr inapplicable.®®
This result, however, is clearly contrary to Noerr.

The trend of the cases is to acknowledge different types of
sham conduct. The sham doctrine may be treated as a corollary of
Noerr immunity. In Otter Tail Power Co. v. United States,® for
example, a case remanded to the district court for further consid-
eration in light of the holding in California Motor, the district
court noted that “the repetitiveness of litigation by Otier Tail
was timed and designed principally to prevent the establishment
of municipal power systems and, therefore, preserve defendants’
monopoly.”®® In effect, the defendants were using litigation
merely as a weapon to block their competitors; they were not

standard because here the defendant was guilty of fraud. Id. at 174.

80. Most courts and commentators have rejected this standard. See, e.g.,
WIXT Television, Inc. v. Meredith Corp., 506 F. Supp. 1003, 1032 (N.D.N.Y.
1980) (“When the petitioner repetitively abuses the political process through
perjury, bribery, or misrepresentation . . . then no constitutional immunity at-
taches . . . .”); Huron Valley Hosp., Inc. v. City of Pontiac, 466 F. Supp. 1301,
1313-14 (E.D. Mich. 1979). Most authorities, however, have rejected such a stan-
dard. See Vendo Co. v. Lektro-Vend Corp., 433 U.S. 628, 662 (1977) (Stevens, J.,
dissenting); Bien, Litigation as an Antitrust Violation: Conflict Between the
First Amendment and the Sherman Act, 16 U.S.F.L. Rev. 41, 54 n.51 (1981);
Fischel, supra note 19, at 109-10.

81. See, e.g., Miracle Mile Ass’n v. City of Rochester, 1980-81 Trade Cas.
(CCH) 1 68,207, at 77,927 (2d Cir. 1980) (court adopted access-barring language
of California Motor despite the Supreme Court’s undermining of that language
in Otter Tail and Lektro-Vend).

82. 349 F. Supp. 1064 (D. Hawaii 1972), aff'd, 489 F.2d 203 (9th Cir.), cert.
denied, 417 U.S. 913 (1974). If broadly interpreted, this decision would seriously
constrict Noerr immunity and make it almost inapplicable to courts or agencies.
The Quagmire, supra note 38, at 303.

83. Aloha Airlines, 349 F. Supp. at 1068.

84, 331 F. Supp. 54 (D. Minn. 1971), aff’d in part, vacated in part, 410 U.S.
366 (1973).

85. 331 F. Supp. at 62. This approach is problematic for it is “often difficult
to determine when a bona fide attempt is being made.” The Quagmire, supra
note 38, at 306.
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“genuinely” interested in the outcome of the litigation.®® The de-
cision in Otter Tail corresponds with the result in Noerr because
the defendants in Noerr had a genuine interest in their petition-
ing activities and, for that reason, their conduct did not fall
within the sham exception. Another approach to the sham excep-
tion imposes liability for abuses of the adjudicatory process, in-
cluding acts of bribery, perjury, or misrepresentation.®” In Walker
Process Equipment, Inc. v. Food Machinery and Chemical
Corp.,®® the Supreme Court held that “the enforcement of a pat-
ent procured by fraud on the Patent Office may be violative of
section 2 of the Sherman Act.”®® Although Walker Process was
decided well before California Motor, Justice Douglas cited
Walker Process in California Motor as a recent example of
“abuse” sham.®® Unlike the genuine interest standard apparently
used in Noerr, the abuse standard is applicable only to adjudica-
tive bodies. This distinction probably stems from Justice Douglas’
comment in California Motor that the political arena could toler-
ate abuses that the courts could not.®* Because of the difficulty in

86. Balmer, Sham Litigation and the Antitrust Laws, 29 BurraLo L. Rev.
39, 43 n.23 (1980). Often litigation is more effective as an anticompetitive
weapon than many other methods. See Bien, supra note 80, at 42.

87. See California Motor, 404 U.S. at 513, where Justice Douglas discusses
“abuses” of the “administrative or judicial processes which may result in anti-
trust violations” and cites Walker Process as authority. Id. at 513; see also infra
note 88. But see California Motor, 404 U.S. at 516-18 (Justice Stewart’s concus-
ring opinion which points out that because none of these forms of unethical con-
duct were present in the case, this could not be the basis for the Court’s
decision).

88. 382 U.S. 172 (1965) (suit brought on basis of fraudulently acquired pat-
ent would be unethical conduct and therefore excluded from Noerr-Pennington
protection).

89. Id.

90. 404 U.S. at 512-13. Justice Douglas explained:

Opponents before agencies or courts often think poorly.of the other’s tac-
tics, motions or defenses and may readily call them baseless. One claim,
which a court or agency may think baseless, may go unnoticed, but a pat-
tern of baseless, repetitive claims may emerge which leads the factfinder to
conclude that the administrative and judicial processes have been abused.
That may be a difficult line to discern and draw. But once it is drawn, the
case is established that abuse of those processes produced an illegal result,
viz, effectively barring respondents from access to agencies and courts.
Id, at 13.

91. The genuine interest test is consistent with the first amendment right of

petition because “[t]he first amendment interests involved in private litigation
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proving bad faith petitioning of legislative bodies, the sham ex-
ception probably will be applied only to the petitioning of the
courts and administrative agencies. The instant case presents the
issues of whether a worldwide campaign of litigation, which effec-
tively blocks the sale of plaintiff’s product, is protected by Noerr-
Pennington immunity and whether defendants’ actions constitute
sham conduct even though plaintiffs stipulate to defendants’ good
faith.

IIT. INsTANT OPINION

The instant court held that pursuant to the Noerr-Pennington
doctrine, defendants’ petitioning of foreign courts was immune
from antitrust action and directed a verdict in defendants’ favor.
Citing Eastern Railroad Presidents Conference v. Noerr Motor
Freight, Inc., the court first rejected plaintiff’s argument that No-
err-Pennington immunity did not extend to boycotts, noting that
anticompetitive intent does not vitiate Noerr immunity.®* The
court next addressed plaintiff’s argument that because the first
amendment was the source of the Noerr-Pennington doctrine, the
doctrine therefore did not apply to litigation brought in foreign
courts.®® Despite the first amendment underpinnings of Califor-
nia Motor,® the court rejected the notion that Noerr-Pennington
immunity was limited to the constitutional right to petition and
held that Noerr was actually a construction of the Sherman Act.*®
Inferring from Continental Ore Co. v. Union Carbide & Carbon
Corp.®® that immunity applies beyond the domestic arena,®” the
court declined to follow the Court’s ruling in Occidental Petro-
leum Corp. v. Buttes Gas & Oil Co.*® which stated that the first
amendment grounds of the Noerr-Pennington doctrine and the

. are not furthered by litigation based on international falsehoods and on
knowingly frivolous claims.” Balmer, supra note 86, at 71. Like libel action
against public falsehoods, sham litigation is unprotected by the first amend-
ment. Indeed, the very language of the Constitution in referring to the right of
petition implies that they be bona fide.

92. Coastal States Marketing, 694 F.2d at 1364.

93, Id.

94. Id. at 1365.

95. Id. at 1364.

96. 370 U.S. 690 (1962).

97. 694 F.2d at 1365.

98. 331 F. Supp. 92 (C.D. Cal.), aff'd on other grounds, 461 F.2d 1261 (9th
Cir. 1971) (per curiam), cert. denied, 409 U.S. 950 (1972).



642 VANDERBILT JOURNAL OF TRANSNATIONAL LAW [Vol. 16:623

need for representative democracy limited the doctrine to domes-
tic application.®® Instead, the instant court relied on Noerr and
held that the Sherman Act does not extend to joint efforts to in-
fluence a government, regardless of its degree of popular repre-
sentation.’®® Moreover, the court stated that there was no reason
why acts that are legal in the United States should be deemed
illegal by the United States when they are performed in a foreign
country.,1

The court then rejected plaintiff’s claim that threats to litigate
did not constitute protected petitioning of the government and
the majority view that joint litigation and its reasonably attend-
ant acts are immunized under Noerr when they are done in good
faith.’** Pointing to plaintiff’s stipulations to defendants’ good
faith in conducting the investigation and initiating the law suit,
the court held that plaintiff could not establish sham because de-
fendants had a substantial good faith interest in obtaining judi-
cial relief.’®® In the court’s view the stipulations established at the
very least that defendants’ motivation was a genuine desire for
judicial relief.***

IV. CoMMENT

The instant decision marks the first time a court has held the
Noerr-Pennington doctrine applicable to the petitioning of for-
eign governments. Although the result is acceptable,'®® the court’s
reasoning is contrary to precedent and provides little guidance for
subsequent decisions in this area.!°® By extending Noerr-Pen-
nington immunity to the petitioning of foreign governments,*?
the court rejected the implication in California Motor that the
doctrine was designed to guarantee United States citizens the un-

99. 694 F.2d at 1366.

100. Id. at 1367.

101. Id. at 1366.

102. Id. at 1367.

103. Id. at 1372. The court reviewed a number of possible tests for sham,
including a “sole motivation” test and “prmclpal purpose” test, but settled on
the “substantial good faith” test. Id.

104. Id. The court here poses another standard for finding sham only to re-
turn to a genuine interest test.

105. Compare supra notes 66-67 and accompanying text, with supre notes
61-62 and accompanying text.

106. See supra text accompanying notes 58-65.

107. Coastal States Marketing, 694 F.2d at 1365.
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compromised constitutional right to petition the United States
Government.'*® Although the instant opinion correctly stated that
the Noerr decision held that the Sherman Act does not reach
joint efforts to influence government officials,’*® the opinion failed
to acknowledge the entirely domestic rationales for the decision
and for the creation of the Noerr-Pennington doctrine. The first
rationale for the doctrine recognizes that the representative form
of government found in the United States, by definition, depends
upon the unrestricted ability of individuals to inform the govern-
ment of their interests.!*® The second rationale is grounded in the
first amendment which guarantees the right of every United
States citizen to petition the government.'* Because these do-
mestic rationales do not apply to the petitioning of foreign gov-
ernments,’’? the court in the instant decision dramatically ex-
tended application of the doctrine. Indeed, the decision is most
significant because it ignores the rationales underlying the doc-
trine of Noerr-Pennington immunity and fails to differentiate be-
tween foreign and domestic application of the doctrine.

The Fifth Circuit cited its reluctance to examine the political
nature of foreign governments as a reason for refusing to distin-
guish between application of the doctrine in a foreign and a do-
mestic context.?® Thus, the Fifth Circuit implied that this reluc-
tance was another rationale for applying immunity. This
reasoning, however, is directly contrary to the rationales for im-
munity cited in Noerr and clarified in California Motor.*** In
both of these decisions the Supreme Court clearly established
that immunity for the petitioning of a government is a natural
extension of a representative form of government rooted in con-
stitutional sanctity. If this is truly the basis for the doctrine, then
its application should be limited to the United States.}'® The
Fifth Circuit thus deviated from established grounds for applying
the Noerr doctrine and, by extending the doctrine to foreign peti-
tioning, sidestepped the constitutional limits imposed by Noerr
and California Motor. The court’s decision not only rejects clear

108. See supra notes 40-41 and accompanying text.

109. Coastal States Marketing, 694 F.2d at 1365.

110. See supra note 28 and accompanying text.

111. See supra notes 29, 41-42 and accompanying text.
112, See supra notes 61-62 and accompanying text.

113. Coastal States Marketing, 694 F.2d at 1367.

114, See supra notes 27-29, 36-41 and accompanying text.
115. See supra notes 61-62 and accompanying text.
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precedent which sought to confine the doctrine to a constitutional
framework but also assumes, inconsistently with Noeerr and Cali-
fornia Motor, that immunity can be granted regardless of the na-
ture of the government petitioned.

Despite the shortcomings of the court’s analysis and its applica-
tion of precedent, the instant decision fills a significant void in
the case law addressing extraterritorial application of United
States antitrust laws.?'® The Act of State doctrine, another pri-
mary source of immunity, provides immunity from the antitrust
laws only for actions of foreign states.’? When, as in the instant
case, no government decisions or acts resulted from defendants’
petitioning, the Act of State doctrine offers no protection. Some
recent decisions suggest that the Act of State doctrine may pro-
tect the petitioning of foreign governments,*®* but the instant
court’s extension of Noerr immunity assures protection, regard-
less of whether the petition results in government action. This
expansion of immunity thus fills an important gap in the current
law and remains consistent with the underlying purposes of the
Foreign Sovereign Immunities Act and the Act of State
doctrine.**®

The second aspect of the court’s ruling addressed the sham ex-
ception but provided little insight into how this exception should
be applied. The court failed to set forth clearly the criteria that it
applied for determining sham, but the opinion only reflects the
imprecise manner in which the sham doctrine has been applied
historically.’*® In any event, the stipulations!?* to defendants’
good intentions barred any finding of sham by the court, regard-
less of which test for sham the court applied. Sham cannot be
established when the party asserting the sham admits the oppos-
ing party’s genuine interest in the results of the action. Consider-
ing the plaintiff’s stipulation to the defendants’ good intentions,
the court appropriately decided to avoid venturing far from the
precepts for sham that were described in Noerr.

Charles S. Baugh

116. Cf. supra notes 63-65 and accompanying text.
117. See id.
118, See id.
119, See supra notes 63-65 and accompanying text.
120. See supra notes 76-82 and accompanying text.
121, See supra notes 13-15 and accompanying text.



ANTITRUST—FoREIGN IMPORT CARTELS ARE LiABLE UNDER
THE SHERMAN AcT ALTHOUGH DoOMEsTIC EXPORT COMPETITORS
ARE SHIELDED WITH A WEBB-POMERENE EXEMPTION, Daishowa In-
ternational v. North Coast Export Co., 1982-2 Trade Cas.
1 64,774 (N.D. Cal.).

1. Facts anp HoLping

North Coast,! a United States Webb-Pomerene export associa-
tion,? and one of its member companies claimed that Daishowa,® a
Japanese corporation, and its wholly-owned United States subsid-
iary violated the United States antitrust laws by joining with
other Japanese wood chip buyers* to form an import cartel that
established minimum prices and boycotted North Coast’s ex-
ports.® Daishowa moved to strike the entire complaint® and alter-
natively sought to limit subsequent inquiry into the boycott alle-
gation.” North Coast opposed both motions and requested an
injunction prohibiting the boycott and forcing Daishowa to
purchase plaintiffs’ exports.® Daishowa initially contended that

1. North Coast Export Cooperative, Inc., and North Coast Export Company
are referred to as North Coast. See Daishowa Int’l v. North Coast Export Co.,
1982-2 Trade Cas. 1 64,774, at 71,786 (N.D. Calif.).

2. Webb associations are groups of domestic exporters who are exempt from
the United States antitrust law, see infra notes 55-57 and accompanying text,
subject to certain restrictions. See infra notes 58-69 and accompanying text.

3. Daishowa International, Daishowa America, Inc., and the parent corpora-
tion, Daishowa Paper Manufacturing Co., Ltd., are referred to as Daishowa. See
id. -

4. No other Japanese paper manufacturer is named in the suit.

5. Daishowa Int’l, 1982-2 Trade Cas. at 71,786. Originally, Daishowa sued
North Coast for breach of contract. Daishowa alleged that North Coast agreed
to supply wood chips at a determined price. When the market price surpassed
the contract price, Daishowa contended that North Coast repudiated the con-
tract. North Coast’s position was that the alleged contract contained a condition
precedent—seller’s performance is conditioned on its obtaining adequate financ-
ing. North Coast alleged that it obtained financing by relying on Daishowa’s oral
representation that it would pay the market price. During discovery, North
Coast amended its answer and third-party complaint to include the instant anti-
trust action. Id.

6. Id.

7. Id. at 71,790.

8. Id. at 71,786.
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the Timberlane extraterritorial jurisdiction test® requires the in-
stant court to dismiss the complaint, and that North Coast’s anti-
trust exemption should be included as an additional consideration
in the Timberlane analysis.'®* Daishowa further urged that the
possibility of retaliatory actions by the Japanese government™
should deter the instant court from exercising jurisdiction with-
out clear congressional approval which Daishowa argued was lack-
ing.*® Alternatively, Daishowa argued that North Coast’s Webb-
Pomerene exemption from the United States antitrust laws enti-
tles a foreign import cartel to reciprocal immunity.*®* North Coast
responded that the Timberlane balancing analysis is unnecessary
because the allegedly violative conduct occurred within the
United States.* Furthermore, assuming that the court applied
Timberlane, North Coast argued that the Timberlane criteria
weighed in its favor because no conflict of law problem?® existed
and interference by the Japanese government was therefore high-
ly unlikely. Thus, North Coast urged the court to sustain jurisdic-
tion over this action because of the direct effect of this case on
the domestic economy and because this case primarily concerns

9. Timberlane Lumber Co. v. Bank of Am., N.T. & S.A., 549 F.2d 597 (9th
Cir. 1976). See infra notes 38-40 and accompanying text.

10. Daishowa argued that Timberlane precludes domestic courts from assert-
ing jurisdiction over actions performed by Japanese citizens, allowed by Japa-
nese law, and completed on Japanese soil. Daishowa, 1982-2 Trade Cas. at
71,789. It is unclear whether Daishowa is arguing that the “effects” portion of
Timberlane is not satisfied or that “comity considerations” dictate dismissal.
See infra notes 36-42 and accompanying text. In any event, the instant court
considers Daishowa’s contention a comity argument. See Daishowa, 1982-2
Trade Cas. at 71,788-89.

11. Daishowa, 1982-2 Trade Cas. at 71,789.

12, See id. Daishowa argued that Congress demonstrated a lack of interest in
the instant controversy by granting Webb-Pomerene associations an exemption
from the United States antitrust laws. Id.

13. Id. at 71,786. Although claiming that a reciprocal immunity exemption
would include all the alleged activities, Daishowa specifically sought dismissal of
the price fixing allegation because Webb associations are permitted to fix prices.
See infra note 61 and accompanying text.

14. Daishowa, 1982-2 Trade Cas. at 71,788.

15. North Coast illustrated Japanese condemnation of price fixing by sub-
mitting a newspaper article which stated that Daishowa Seishi was fined for ille-
gal cartel activity. Id. at 71,789. Presumably, the Japanese law that was violated
is the Export and Import Trading Act of 1952. See infra notes 74-76 and accom-
panying text.
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United States citizens who lack an alternate forum.'® Held: When
a Webb-Pomerene association alleges that a foreign import cartel
has conspired to fix prices and boycott domestic exports, a United
States court can enjoin the cartel from further violation of the
United States antitrust laws if: (1) the alleged activities are not
encompassed by a domestic export group’s Webb-Pomerene ex-
emption; and (2) comity and fairness considerations do not per-
suade the court to decline jurisdiction.

II. LecAL BACKGROUND
A. Extraterritorial Jurisdiction

Subject matter jurisdiction is the initial hurdle inhibiting
United States courts from asserting extraterritorial jurisdiction
pursuant to the Sherman Act'? over actions performed abroad by
foreign parties.’® In United States v. Aluminum Co. of America
(Alcoa),*® Judge Learned Hand relied on the objective territorial-
ity principle and?® fashioned the original effects test, which limits

16. Daishowa, 1982-2 Trade Cas. at 71,789.

17. 15 U.S.C. §§ 1-8 (1976 & Supp. V 1981), amended by Export Company
Trading Act, P.L. No. 97-290, 96 Stat. 1233 (1982).

18. Five possible bases of jurisdiction exist: (1) the territoriality principle not
only allows jurisdiction where the action occurs (subjective territoriality), but
also where the action has effects (objective territoriality); (2) the nationality
principle allows a state to assert jurisdiction over its citizens; (8) the protective
principle safeguards national interests; (4) the universality principle includes
universally recognized offenses; and (5) the passive personality principle enables
a nation whose citizen is injured to assert jurisdiction. Note, Sherman Act Juris-
diction and the Acts of Foreign Sovereigns, 77 CoLum. L. REv. 1247, 1249 n.11
(1977).

19. 148 F.2d 416 (2d Cir. 1945). Alcoa rejected the subjective territoriality
limitation of American Banana Co. v. United Fruit Co., 213 U.S. 347 (1909).

20. Subjective territoriality does not apply where the situs of the act is
abroad. See supra note 18. The protective, universality, and passive personality
principles are not invoked by the United States courts. Triggs, Extraterritorial
Reach of United States Anti-trust Legislation: The International Implications
of the Westinghouse Allegations of a Uranium Producers’ Cartel, 12 MELB.
U.L. Rev. 250, 260-61 (1979). The nationality principle does not justify asserting
jurisdiction over a foreign party, id., and it is doubtful whether it includes ac-
tions by a citizen abroad. See Mann, The Doctrine of Jurisdiction in Interna-
tional Law, 111 AcapéMie DE Droir INTERNATIONAL: RECUEIL DES Cours 1, 97
(1964) (international law requires a close connection between the state and the
act).
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jurisdiction under the Sherman Act?' to acts of foreign parties
“intended” to “affect” United States commerce.?? Although the
requirement of specific intent was abandoned if the effect was
reasonably forseeable,?® most courts continue to apply some form
of the original effects requirement.?* Other courts substituted a
less stringent standard.?® The Ninth Circuit Court of Appeals re-
placed the Alcoa test with a disjunctive test requiring only a dem-
onstration of effect or intent.?® Using either approach, domestic

21. Section 1 of the Sherman Act reads in part: “Every contract, combina-
tion in the form of trust or otherwise, or conspiracy, in restraint of trade or
commerce among the states, or with foreign nations, is hereby declared to be
illegal . . . .” 15 U.S.C. § 1 (1976 & Supp. V 1981) (emphasis added).

22. Alcoa, 148 F.2d at 443-44. Although Alcoa introduced objective territori-
ality to sustain jurisdiction, it did not define the exact parameters of the doc-
trine. Alcoa did hold that “ . . it is the situs of the effects as opposed to the
conduct, that determines whether United States antitrust law applies.” H.R.
Rep. No. 686, 97th Cong., 2d Sess. (1982) (official source unavailable), reprinted
in 43 AntitrusT & TrADE REG. REP. (BNA) No. 1076, at 307 (Aug. 5, 1982)
[hereinafter cited as H.R. REporRT No. 686]. The defendants in Alcoa included a
United States national, thus the question of jurisdiction over a wholly foreign
corporation, which made an agreement abroad affecting the United States, is not
answered. Victor, Multinational Corporations: Extraterritoriality and the Pros-
pect of Immunity, 8 J. INt'L L. & EcoN. 11, 16 (1973). Nor has any case after
Alcoa settled the question. See infra notes 23-25, 36-37, 43, 49, 51 and accompa-
nying text.

23. See United States v. General Elec. Co., 82 F. Supp. 753, 891 (D.N.J.
1949).

24. Compare Todhunter-Mitchell & Co. v. Anheuser-Busch, Inc., 383 F.
Supp. 586, 587 (E.D. Pa. 1974) (“directly affect”), with Waldbaum v. Worldvi-
sion Enterprises, Inc., 1978-2 Trade Cas. (CCH) 1 62,378, at 76,257 (S.D.N.Y.)
(“anticompetive effects”).

25. See Industria Siciliana Asfalti, Bitumi, S.P.A. v. Exxon Research &
Eng'g Co., 1977-1 Trade Cas. (CCH) 1 61,256, at 70,784 (S.D.N.Y.) (“impact
upon”); see also Dominicus Americana Bohio v. Gulf & W. Indus., Inc., 473 F.
Supp. 680, 687 (S.D.N.Y. 1979) (“not de minimus”).

26. Timberlane Lumber Co. v. Bank of Am., N.T. & S.A., 549 F.2d 597, 615
(9th Cir. 1976). Critics consider the disjunctive test an unprecedented expansion
of extraterritorial jurisdiction. See, e.g., Recent Development, Anti-
trust—Extraterritorial Jurisdiction Under the Effects Doctrine—A Conflicts
Approach, 46 Forp. L. Rev. 354, 360 (1977). The Export Trading Company Act
of 1982 amended section 7 of the Sherman Aect to require a showing of “direct,
substantial, and reasonably foreseeable effect” on United States commerce. Pub.
L. No. 97-290, 96 Stat. 1233 (1982); see also H.R. Rep. No. 686, supra note 24,
reprinted at 307 (the reason for the change was to create a uniform standard).

The full text of amended section 7 is:

This Act shall not apply to conduct involving trade or commerce (other
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courts have sustained jurisdiction in most international dis-
putes.?” Although Judge Hand labeled the effects doctrine as “set-
tled law” in Alcoa,?® the international community continues to re-
gist vigorously the extraterritorial reach of the United States
antitrust laws.?® Foreign courts often refuse to honor discovery re-
quests®® or to enforce final judgments.®® International judicial re-

than import trade or import commerce) with foreign nations unless-
(1) such conduct has a direct, substantial, and reasonably foreseeable
effect-
(A) on trade or commerce which is not trade or commerce with for-
eign nations, or on import trade or import commerce with foreign
nations; or
(B) on export trade or commerce with foreign nations, of a person
engaged in such trade or commerce in the United States; and
(2) such effect gives rise to a claim under the provisions of this Act,
other than this section. If this Act applies to such conduct only because of
the operations of paragraph (1)(B), then this Act shall apply to such con-
duct only for injury to export business in the United States.
Export Trading Company Act of 1982, Pub. L. No. 97-290, 96 Stat. 1233 (1982).
Unfortunately, the newly enacted standard is not an example of careful legisla-
tive draftsmanship. For a discussion of some of the problems caused by the awk-
ward language, see generally Fugate, The Export Trade Exception to the Anti-
trust Laws: The Old Webb-Pomerene Act and the New Export Trading
Company Act, 15 Vanp. J. TRANSNAT'L L. 673, 704-05 (1982). The new Act, how-
ever, does not change significantly the current jurisdiction standard. Id. at 705.
The “direct, substantial, and foreseeable effect” standard generally is accepted.
See RESTATEMENT (REVISED) OF FOREIGN RELATIONS LAW OF THE UNITED STATES
§ 403(2)(a)(ii) (Tent. Draft No. 2, 1981). Alcoa’s intent standard is replaced by
the foreseeability requirement to insure an objective standard. H.R. Rep. No.
686, supra note 22, reprinted at 306. See supra note 23 and accompanying text.

27. Prior to 1973, none of the 248 cases filed by the Department of Justice
were dismissed because the courts lacked jurisdiction. W. FucaTe, ForeieN CoM-
MERCE AND THE ANTITRUST Laws, app. B, 498-551 (2d ed. 1973). Even private
actions rarely are dismissed. Timberlane Lumber Co. v. Bank of Am., NT. &
S.A., 549 F.2d 597, 608 n.12 (9th Cir. 1976). But cf. El Cid, Ltd. v. New Jersey
Zinc Co., No. 76-1338 (S.D.N.Y. Nov. 30, 1982) (plaintiff failed to satisfy the
effects standard).

28. 148 F.2d at 443.

29. Most nations do not accept the effects doctrine. Triggs, supra note 20, at
263; see also Address by Peter Rees (Britain’s Trade Minister), Royal Institute
for International Affairs (Oct. 21, 1982) (international law limits a state’s extra-
territorial jurisdiction to its citizens subject to the territorial state’s laws), dis-
cussed in 43 ANTITRUST & TRADE REG. REp. (BNA) No. 1088, at 861-62 (Nov. 4,
1982) [hereinafter cited as Rees Address].

30. E.g., Rio Tinto Zinc Corp. v. Westinghouse Elec. Corp., 1978 A.C. 547
(the British House of Lords upheld a magistrate’s refusal to comply with a letter
rogatory in the Westinghouse litigation).
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sistance has been buttressed by recently enacted legislation,’? and
the fear of intrusion by United States courts prompts other na-
tions to deny domestic corporations the opportunity to enter for-
eign markets.®® Despite continued foreign opposition to the asser-
tion of United States antitrust jurisdiction and the availability of
bilateral agreements to settle the disputes,® the United States ju-
diciary insists that the extraterritorial application of its jurisdic-
tion will not be curtailed.®®

31. E.g., United States v. Watchmakers of Switz. Information Center, Inc.
(Swiss Watchmakers), 1963 Trade Cas. (CCH) 1 70,600 (S.D.N.Y.), judgment
modified 1965 Trade Cas. (CCH) 1 71,352 (S.D.N.Y.). The Swiss watch industry
was organized pursuant to government regulations. The United States court en-
joined enforcement of the regulations on Swiss soil. After intervention by the
Swiss government, the district court modified its order. Id. See also British Ny-
lon Spinners Ld. v. Imperial Chem. Indus. Ld., 1953 Ch. 19 (C.A.) (English court
refused to enforce an order for specific performance).

32. See Comment, Shortening the Long Arm of American Antitrust Juris-
diction: Extraterritoriality and the Foreign Blocking Statutes, 27 Lovy. L. Rev.
213 (1982) (survey of foreign legislation that includes: Australia; Canada;
France; New Zealand; Phillipines; South Africa; and the United Kingdom); see
also Pettit & Styles, International Response to the Extraterritorial Applicetion
of United States Antitrust Laws, 37 Bus. Law. 697 (1982) (survey which also
includes Belgian, German, and Italian legislation).

33. The English Monopolies and Mergers Commission refused to approve a
United States firm’s acquisition of a British firm. Rees Address, supra note 29,
discussed at 862.

34. E.g., Agreement Relating to Cooperation of Antitrust Matters, June 29,
1982, United States-Australia (official source unavailable), reprinted in 43 ANT1-
TRUST & TRrRADE REG. REP. (BNA) No. 1071, at 36 (July 1, 1982).

35. United States v. R.P. Oldham Co., 152 F. Supp. 818, 823 (N.D. Cal.
1957). The agreement interpreted in Oldham was the Treaty of Friendship,
Commerce and Navigation, April 2, 1953, United States-Japan, 4 U.S.T. 2063,
T.LA.S. No. 2863, which states:

The two Parties agree that business practices which restrain competi-
tion, limit access to markets or foster monopolistic control, and which are
engaged in or made effective by one or more private or public commercial
enterprises or by combination, agreement or other arrangement among
such enterprises, may have harmful effects upon commerce between their
respective territories. Accordingly, each Party agrees upon the request of
the other Party to consult with respect to any such practices and to take
such measures as it deems appropriate with a view to eliminating such
harmful effects.

Id, art., XVIII(1).

The United States plaintiffs in Oldham alleged that the United States corpo-
rations (including a Japanese subsidiary incorporated in the United States) vio-
lated the Sherman Act abroad. 152 F. Supp. at 820. Defendants argued that the
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The Ninth Circuit Court of Appeals, in Timberlane Lumber
Co. v. Bank of America, N.T. & S.A.,*® provided the landmark
judicial acknowledgement of and response to mounting foreign
criticism of the expansive jurisdictional reaches of the United
States antitrust laws. Plaintiffs, including United States and for-
eign citizens, alleged that defendants, also domestic and foreign
parties, organized an economic boycott in Honduras in violation
of the Sherman Act.?” Criticizing the effects test for its failure to
consider international comity and fairness,® the Ninth Circuit
developed what it called a triparte balancing analysis to deter-
mine the legality of asserting jurisdiction.®® The first two tiers of
the test are two strands of the traditional effects test. The first
tier asks if the restraint affects or was intended to affect United
States foreign commerce. The second tier addresses whether the
violation is substantial enough to be a Sherman Act violation.
The final tier questions whether “[a]s a matter of international
comity and fairness, should the extraterritorial jurisdiction of the
United States be asserted to cover it?"**° Criteria to be considered

agreement stripped the court of jurisdiction. The district court noted that no
foreign defendant was named a party to the suit, thus no one had standing to
invoke the protection of the agreement. Id. at 823. Although the United States
signed 20 similar agreements with other nations, the treaties have never been
used to settle antitrust disputes. Metzger, Cartels, Combines, Commodity
Agreements and International Law, 11 Tex. InT'L L.J. 527, 531 (1976).

36. 549 F.2d 597 (9th Cir. 1976).

37. Id. at 603-05.

38. Id. at 613. The Timberlane court also criticized the effects test for “clos-
ing the jurisdictional door too tightly” when comity and fairness do not dictate
dismissal. Id.

39. Id. at 615. The test formulated by the Timberlane court is: “Does the
alleged restraint affect, or was it intended to affect, the foreign commerce of the
United States? Is it of such a type and magnitude so as to be cognizable as a
violation of the Sherman Act?” Id. The disjunctive test adopted by the Ninth
Circuit is not the traditional effects test. See supra note 26 and accompanying
text (Alcoa’s standard was conjunctive). Presumably, the Export Trading Com-
pany Act of 1982 forces the Ninth Circuit to abandon the effects standard of
Timberlane. See id.

40. Timberlane, 549 F.2d at 615. Judge Choy argued that courts often in-
cluded considerations of comity and potential conflicts when determining juris-
diction. Id. at 612. Express inclusion of the requirement is justified because
courts might overlook comity concerns. Id. But cf. supra note 26 (the amended
section 7 of the Sherman Act omits comity as an express requirement). Although
courts can still consider comity, see infra note 52 and accompanying text,
Timberlane’s reasoning suggests that the potential for omission exists.
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in any balancing analysis of the final tier include:

the degree of conflict with foreign law or policy, the nationality or
allegiance of the parties and the locations or principal places of
business of corporations, the extent to which enforcement by either
state can be expected to achieve compliance, the relative signifi-
cance of effects on the United States as compared with those else-
where, the extent to which there is explicit purpose to harm or af-
fect American commerce, the forseeability of such effect, and the
relative importance to the violations charged of conduct with the
United States as with conduct abroad.**

Despite the extensive list of balancing criteria enunciated, the
Timberlane court sustained jurisdiction of the case simply be-
cause no conflict existed between United States and Honduran
law.*? The Third Circuit Court of Appeals, in Mannington Mills
v. Congoleum Corp.,*® professed to adopt the Timberlane balanc-
ing analysis but in fact altered the analysis by separating the
questions of jurisdiction and comity. The court retained the Al-
coa effects test to determine whether jurisdiction could be as-
serted legally,** but considered comity and fairness an abstention
doctrine used to determine whether jurisdiction should be exer-
cised.*® Ten criteria were used to weigh the competing interests.*®

41. Timberlane, 549 F.2d at 614. The Timberlane criteria are derived from
two sources—RESTATEMENT (SECOND) OF THE FoREIGN RELATIONS LAW OF THE
UN1TED STATES § 40 (1965), and K. BREWSTER, ANTITRUST AND AMERICAN BusI-
NESS ABROAD 446 (1958). One commentator suggests that Timberlane should in-
clude the possible lack of an alternate forum. Recent Development, Timberlane
Lumber Co. v. Bank of America, 4 BROOKLYN J. InT'L L. 97, 111 n.124 (1977).

42, Timberlane, 549 F.2d at 614. Binkowski, Timberlane: Three Steps For-
ward and One Step Backwards, 15 INT'L Law. 419 (1981), criticizes Timberlane
for its application of the balancing test because weighing the competing interests
is required only when a conflict of law exists. Id. Applying Timberlane where a
conflict does not exist is useless because the plaintiff can either sue in both fo-
rums or neither forum. See id. at 424,

43, 595 F.2d 1287 (3rd Cir. 1979).

44, Id. at 1291-92. Mannington Mills implicitly refused to follow the
Timberlane disjunctive effects test. See supra notes 26, 39 and accompanying
text.

45, Mannington Mills, 595 F.2d at 1294.

46, Criteria to be considered are:

1. Degree of conflict with foreign law or policy;
2. Nationality of the parties;

3. Relative importance of the alleged violation of conduct here compared

to that abroad; ’

4. Availability of a remedy abroad and the pendency of litigation there;



Summer 1983] RECENT DECISIONS 653

Judge Adams in his concurring opinion,*” and commentators®
consider Mannington Mills a departure from the original
Timberlane test. The Seventh Circuit Court of Appeals followed
the Mannington Mills approach by separating jurisdiction and
comity questions in In Re Uranium Antitrust Litigation (West-
inghouse).*® The court, however, held that the district court did
not abuse its discretion when it used criteria different from those
adopted by the court in Mannington Mills to determine whether
comity and fairness indicated that the court should decline juris-
diction.®® In Industrial Investment Development Corp. v. Mitsu

5. Existence of intent to harm or affect American commerce, and its
foreseeability;
6. Possible effect upon foreign relations if the court exercises jurisdiction
and grants relief;
7. If relief is granted, whether a party will be placed in the position of
being forced to perform an act illegal in either county or be under conflict-
ing requirements by both countries;
8. Whether the court can make its order effective;
9. Whether an order for relief would be accepted in this country if made
by the foreign nation under similar circumstances;
10. Whether a treaty with affected nations has addressed the issue.
Id. at 1297-98. Regarding the tenth criterion, ¢f. supra note 35 (where the Old-
ham court ignored the United States-Japan bilateral agreement).

47. Mannington Mills, 595 F.2d at 1301. Judge Adams argues that a court
cannot decline jurisdiction unless an abstention doctrine exists. Id. at 1301 n.9.

48. Comment, Extraterritorial Application of the Antitrust Laws and Re-
taliatory Legislation by Foreign Countries, 11 GoLpEN GATE L. Rev. 577, 585
(1981); Case Comment, Antitrust Law—Extraterritorial Jurisdiction—Court
Must Consider International Comity in Exercising Jurisdiction Under Sher-
man Act, 4 SUFFOLK TRANSNAT'L L.J. 185, 195 (1980); see also Recent Decision,
The Act of State Doctrine and U.S. Antitrust Laws, 12 LAw & PoL’y INT'L Bus.
503 (1980) (views Mannington Mills as an expansion of the act of state
doctrine).

49, 617 F.2d 1248 (7th Cir. 1980). The Westinghouse litigation sparked a
considerable amount of international interest. Twelve foreign corporations were
joined with the seventeen United States defendants. Id. at 1248, Australia, Ca-
nada, South Africa, and the United Kingdom filed amicus curiae briefs. Id. at
1253. The potential judgments (in excess of seven billion dollars) prompted Aus-
tralia to enact the Foreign Proceedings (Prohibition of Certain Evidence) Act of
1976, and Foreign Anti-trust Judgments (Restriction of Enforcement) Act of
1979. Triggs, supra note 20, at 251. See supra notes 31-33 and accompanying
text.

50. Westinghouse, 617 F.2d at 1255. Criteria considered by the lower court
included: “[T]he complexity of the present multi-national and multi-party ac-
tion; the seriousness of the charges asserted; and the recalcitrant attitude of the
defendants.” Id.
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& Co.,"* an action between a United States plaintiff and a Japa-
nese defendant, the Fifth Circuit Court of Appeals held that the
defendants failed to demonstrate why the Timberlane doctrine
required dismissal. Like the courts in Mannington Mills and
Westinghouse, the circuit court in Industrial Investment inter-
preted Timberlane’s jurisdictional analysis as an effects doctrine
with the additional comity question.®? Despite the comity con-
cerns adopted in the balancing analysis, jurisdiction has never
been declined under the Timberlane doctrine.”® Facing a unique
fact situation, the instant court was presented with an opportu-
nity to avert possible foreign retaliation by placing a foreign im-
port cartel within Timberlane’s protective umbrella.

B. Ezxport Exemptions

Like all countries that regulate commerce affecting the domes-
tic economy,* the United States exempts from certain regulations
export trade affecting only foreign markets. The Webb-Pomerene
Act of 1918° is a congressional response to the legislature’s per-
ception that to compete effectively with foreign cartels, small ex-
porters need the protection of associations exempt from certain

51. 671 F.2d 876 (5th Cir. 1982). Although the court rejected the defendant’s
Timberlane argument, it did not expressly adopt the balancing approach. Id. at
886.

52, Id. at 884 n.7. The legislative history of the newly amended section 7 of
the Sherman Act indicates that the drafters recognized Timberlane’s concern
with comity and fairness; however, like each court which has interpreted
Timberlane, Congress views comity to be an abstention doctrine and not the
threshold question of jurisdiction. H.R. Ree. No. 686, supra note 22, reprinted
at 309. Timberlane is specifically cited by the House Judiciary Committee’s Re-
port, id., but the application of section 7 jurisdiction parallels the Mannington
Mills, Westinghouse, and Industrial Investment interpretations. The effects
doctrine determines jurisdiction; a court then can abstain for fairness and com-
ity reasons, As noted in Judge Adams’ concurrence in Marnington Mills, declin-
ing to exercise jurisdiction requires an abstention doctrine. 595 F.2d at 1301 n.9.
Those currently used in international disputes—act of state, sovereign immu-
nity, and sovereign compulsion—do not encompass the Timberlane doctrine.
Seemingly, a new abstention doctrine exists.

63. Binkowski, supra note 42, at 422.

54, Smith, Cartels and the Shield of Ignorance, 8 J. INT’L L. & EcoN. 53, 55
(1973). Only Japan considers the effect on the international community. Id. at
65 n.10. See infra note 76 and accompanying text.

65. 16 U.S.C. §§ 61-65 (1976 & Supp. IV 1980).
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Sherman Act requirements.’® Specifically, section 2 of the Webb
Act exempts qualified associations®” from the Sherman Act sub-
ject to certain restrictions. A Webb association, however, loses its
exemption when its actions artificially affect prices within the
United States or substantially inhibit domestic competition.*® Be-
cause the restrictions have received limited judicial review,* the
guidelines concerning prohibited and permissible conduct remain
unclear. In United States v. Minnesota Mining & Manufacturing
Co.,* a district court suggested the permissible activities of a
Webb association. Permissible conduct includes: using the associ-
ation as the exclusive foreign outlet; refusing to distribute the
products of domestic competitors; setting quotas; determining
purchase and resale prices;®! and limiting the number of distribu-
tors.®? Limitations of the Webb exemption were explored by the

56. See 1 W. FucatE, ForeicN COMMERCE AND THE ANTITRUST Laws § 7.2, at
379 (3rd ed. 1982).

57. Associations, agreements, or acts that restrain domestic trade or competi-
tors are excluded from the Webb Act. 15 U.S.C. § 62.

58. See id. The text of section 2 is:

Nothing contained in sections 1 to 7 of this title shall be construed as
declaring to be illegal an association entered into for the sole purpose of
engaging in export trade and actually engaged solely in such export trade,
or an agreement made or act done in the course of export trade by such
association, provided such association, agreement or act is not in restraint
of trade within the United States, and is not in restraint of the export
trade of any domestic competitor of such association: Provided, That such
association does not, either in the United States or elsewhere, enter into
any agreement, understanding, or conspiracy, or do any act which artifi-
cially or intentionally enhances or depresses prices within the United
States of commodities of the class exported by such association, or which
substantially lessens competition with the United States or otherwise re-
strains trade therein.

Id

59. Judicial precedents are limited to three cases, see infra notes 60, 63, 70
and accompanying text, and Federal Trade Commission reports. Fugate, supra
note 26, at 679.

60. 92 F. Supp. 947 (D. Mass. 1950) (held that export of capital did not con-
stitute export trade as defined by section 1 of the Webb Act).

61. Accord FEDERAL TRADE CoMMISSION, BROCHURE FOR EXPORTERS, ACTIVI-
TIES AND PrAcTICES 3 (1982), discussed in Fugate, supra note 26, at 689.

62. See Minnesota Mining, 92 F. Supp. at 965. Most Webb associations en-
gage solely in the traditional cartel activities of price setting and market alloca-
tion. Antitrust and Foreign Export Cartels: The National Commission’s Review
of the Webb-Pomerene Exemption, 12 N.Y.U. J. Int'L L. & PoL. 59, 63 (1979)
(excerpts from the NATIONAL CoMMISSION FOR THE REVIEW OF ANTITRUST LAWS
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district court in United States v. United States Alkali Export
Association (Alkali).®® In that case the court decided that the
Webb Act prohibits Webb associations from allocating worldwide
markets with international cartels® and individually engaging in
worldwide restraint of trade.®® The court in Alkali also noted that
the jurisdictional provision in section 4 of the Webb Act is espe-
cially liberal®® and encompasses foreign activity.®” Thus, although
the Alkali court specifically found that the international market
allocations in the case included the United States,®® the decision
also restricted market allocations consisting solely of foreign mar-
kets.®® Despite the competitive advantage the drafters of the

AND PROCEDURES, REPORT TO THE PRESIDENT AND ATTORNEY GENERAL) [hereinaf-
ter cited as National Commission’s Review); see also Larson, An Ecoromic
Analysis of the Webb-Pomerene Act, 13 J.L. & Econ. 461 (1970) (empirical
study using data collected by the FTC during 1953-62).

63. 86 F. Supp. 59 (S.D.N.Y. 1959). The Supreme Court decided a procedu-
ral question before a decision on the merits finally was announced. United
States v. United States Alkali Ass'n, 58 F. Supp. 785 (S.D.N.Y. 1944), aff'd, 325
U.S. 196 (1948) (held that section 4 of the Webb Act, which expressly grants
investigatory power to the FTC, does not preclude Justice Department action).

64. An international cartel is created when a domestic association joins with
foreign cartels to establish prices and allocate markets throughout the world.

66. Alkali, 86 F. Supp. at 70.

66. Id. Section 4 of the Webb Act specifically grants jurisdiction to United
States courts over activity abroad by a Webb association. 15 U.S.C. § 64. Section
4 states:

The prohibition against ‘unfair methods of competition’ and the reme-
dies provided for enforcing said prohibition contained in the Federal
Trade Commission Act shall be construed as extending to unfair methods
of competition used in export trade, even though the acts constituting
such unfair methods are done without the territorial jurisdiction of the
United States.

Id. Section 4 was enacted when American Banana limited extraterritorial juris-
diction through the subjective territorial doctrine. See supra note 19. Drafters of
the Webb Act were concerned with the impact of foreign activities on the do-
mestic market, thus an express jurisdictional grant was included. 1 W. FUGATE,
supra note 56, § 7.2, at 379-82. Alkali, however, should not be read too broadly.
Its holding, like section 4 of the Webb Act, only applies when the defendant is a
Webb association. Although Alkali did extend jurisdiction to activity abroad, it
did not hold that a wholly foreign corporation could be charged in a United
States court for foreign activity. See supra note 22 (in this respect, Alkali is like
Alcoa).

67. Alkali, 86 F. Supp. at 68.

68. Id. at 71-74.

69. 1 W. FuGaTE, supra note 56, § 7.8, at 395.
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Webb Act sought to give United States exporters,” the Webb as-
sociations have not flourished.” Furthermore, the Webb Act is
criticized for inconsistently applying United States antitrust pol-
icy to protect domestic exporters, but not foreign parties.”? For-
eign reaction to inconsistent United States policy has been ex-
. pressed in several forms. Foreign legislatures and courts
traditionally have responded to United States export policies with
defensive cartels.” For example, Japan enacted the Export and
Import Trading Act of 1952,” which allows the Minister of Inter-
national Trade and Industry (MITI) to authorize formation of
import cartels.” The MITI will permit formation of an import

70. For an eye-opening discussion of the drafters’ intent, see United States v.
Concentrated Phosphate Export Ass’n, 393 U.S. 199, 206-10 (1968). E.g., “ {{W]e
have not reached that high plane of business morals which will permit us to
extend the same privileges to the peoples of the earth outside of the United
States that we extend to those within the United States.’” Id. at 207-08 (state-
ment by Senator Pomerene); see also, “I would be willing that there should be a
combination between anybody or anything for the purpose of capturing the
trade of the world, if they do not punish the people of the United States in
doing it.” Id. at 208 (statement by Congressman Webb).

71. National Commission’s Review, supra note 62, at 64. Instead of small
firms needing a competitive advantage, large firms account for eighty percent of
Webb exports. Id. The number of Webb associations totaled 39 on January 5,
1982, Fugate, supra note 26, at 687, and comprised only 1.5% of total exports.
Id. at 688. The total amount of exports, however, is quite large—$1.725 billion.
Id. Some industries are dependent on the Webb exemption. See generally id. at
687-88.

72. Fugate, supra note 26, at 697. Exempting export trade from the antitrust
laws is not unique to the United States. Most nations provide a similar excep-
tion. 1 W. FucaTe, supre note 56, § 7.18, at 420, however, no other country
shares the United States’ expansive view of its extraterritorial jurisdiction.

738. See Chapman, Exports and Antitrust: Must Competition Stop at the
Water’s Edge?, 6 VAND. J. TRANSNAT'L L. 399, 424 (1973) (a defensive cartel is
designed to cure a maladjustment in the economy).

74. Yushutsu nyu Torihiki Ho (Export and Import Trading Act), Act No.
299 of 1952, partially reprinted in 3 OrGANIZATION FOR EconoMIc Co-OPERATION
AND DEVELOPMENT, GUIDE TO LEGISLATION ON RESTRICTIVE BUSINESs PRACTICES,
ch. J, § 1.2 (1973) (official translation) [hereinafter cited as OECD GuIDE]; see
Agriga & Rickle, The Antimonopoly Law of Japan and Its Enforcement, 39
WasH. L. Rev. 437, 473 (1964) (the Export and Import Act was partially a re-
sponse to the Webb Act).

75. Export and Import Trading Act § 7-2(1). Import associations may enter
agreements regarding price, quantity, quality, or any other matter. Id. Japan
currently admits that import cartels exist against Taiwanese onions, Thai corn,
and Korean textiles. U.S. Anti-trust Officials Visiting Japan Encounter Suspi-
cion of Concerted Action, 43 ANTITRUST & TRADE ReG. Rep. (BNA) No. 1080, at
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cartel only if “[t]he interest of exporters or enterprises concerned
at the place of shipment is not injured and there is not fear of
gravely injuring international confidence in Japanese import-
ers.”’® An English court decision, In Re National Sulphuric Acid
Association’s Agreement,” upheld a pooling agreement among
British sulphur importers. Four United States producers, which
formed a Webb-Pomerene association named Sulexco, cornered
the world sulphur market.”® Sulexco exploited its dominant posi-
tion by demanding that foreign importers pay a premium price.”
Finding that the Webb association unreasonably flexed its market
strength,®® the court concluded that a nation-wide import cartel
of sulphur purchasers was consistent with the English public in-
terest and permitted the cartel to continue operation.®* More re-
cently, the European Economic Community expressed its displea-
sure with Webb-Pomerene associations by filing suit against a
United States wood pulp export group charging the group with
antitrust violations.®? Despite this onslaught of foreign retaliation,
the United States has yet to find a solution.

411 (Sept. 2, 1982).

76. Export and Import Trading Act, § 7-2(2)(ii). A similar provision regu-
lates conduct of Japanese export cartels. It requires that “[t]he interest of im-
porters or enterprises concerned at the destination is not injured and there is no
fear of gravely injuring international confidence in Japanese exporters.” Id. §
5(2)(ii). :

7. 1963 L.R. 4 R.P. 169.

78. Id. at 179-80.

79. Id. at 180, Foreign importers were required to pay $3 per ton more than
United States buyers. Id. Because Great Britain’s imports totaled more than
440,000 tons in 1963, id. at 170, Sulexco could realize over one million dollars in
excess profits,

80. Id. at 229,

81. See id. at 239.

82. See EC Competition Officials Assure U.S. Colleagues of No Broad At-
tacks on Webb-Pomerene Associations, 43 ANTITRUST & TrADE REG. REP.
(BNA) No. 1050, at 267 (Feb. 4, 1982). As the title of the above-mentioned arti-
cle suggests, European officials contend that Webb associations are not per se
violations of the EEC antitrust laws. See id. However, the alleged violations are
price fixing, id., which is the dominant activity of Webb associations. See supra
notes 61-62 and accompanying text. Thus, Washington’s concern that the pro-
ceeding is a sign of foreign dissatisfaction with the United States antitrust pol-
icy, id. at 268, is quite understandable, The EEC also is using an “effects” stan-
dard, id. at 267, although its scope does not include foreign activity by a foreign
party. But cf. supra notes 20-27 and accompanying text (the United States ver-
sion of the effects standard does include wholly foreign activity).
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The United States zealously safeguards its export exemptions
from the antitrust laws regardless of the foreign interests affected.
Despite the mounting criticism of the Webb Act,®® the Export
Trading Company Act of 1982% not only retained the Webb anti-
trust exemption, but created a new exemption. This new exemp-
tion allows any qualified person®® to receive a certificate excluding
any export trade, including services,®® from Sherman Act and
Federal Trade Commission Act provisions.®” The Reagan Admin-
istration simultaneously expanded the protection afforded domes-
tic exporters and reversed the previous policy of the Justice De-
partment that excluded foreign exporters covered by foreign
versions of the United States export exemptions from prosecution
for antitrust violations.®® Although a Webb exemption will protect

83. See supra notes 71-72 and accompanying text.

84, Pub. L. No. 97-290, 96 Stat. 1233 (1982). For a complete discussion of the
new exemption, see generally Fugate, supra note 26, at 698-706.

85. Export Trading Company Act § 302(a). The Webb Act only exempts as-
sociations of two or more persons, partnerships, or corporations. 15 U.S.C. § 61
(1976 & Supp. IV 1980). One view is that the single company exemption is not
helpful because certificates will not be issued to companies that have antitrust
worries. Fugate, supra note 26, at 703.

Certain criteria must be satisfied to qualify for the new exemption. Export
Trading Company Act § 303(a)(1)-(4). The export trade must:

(1) result in neither a substantial lessening of competition or restraint of
trade with the United States nor a substantial restraint of the export trade
of any competitor of the applicant;

(2) not unreasonably enhance, stabilize, or depress prices within the

United States of the goods, wares, merchandise, or services of the class

exported by the applicant;
(3) not constitute unfair methods of competition against competitors en-
gaged in the export of goods, wares, merchandise, or services of the class
exported by the applicant; and
(4) not include any act that may reasonably be expected to result in the
sale for consumption or resale within the United States of the goods,
wares, merchandise or services exported by the applicant.

Id. The restrictions parallel those of the Webb Act. See supra note 58.

86. Export Trading Company Act § 811(1). The Webb exemption is limited
to goods, wares, or merchandise. 15 U.S.C. § 61 (1976 & Supp. IV 1980). Pre-
sumably, Minnesota Mining is not affected. See supra note 60 (held that export
of capital is not export trade).

87. Export Trading Company Act § 311(6). The FTC exemption applies only
to the § 5 prohibition against unfair methods of competition. Id. Exemptions
from state antitrust laws also are provided. Id. The Webb Act only exempts
Sherman Act violations. 15 U.S.C. § 62 (1976 & Supp. IV 1980).

88. See Address by William F. Baxter (Assistant Attorney General), Meeting
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a domestic cartel®® from prosecution, it is now clear that foreign
export cartels will be prosecuted for violations of United States
antitrust laws. The instant court faced the question whether for-
eign import cartels, organized to compete with protected United
States exporters, are liable for antitrust violations under the same
United States laws that placed the foreign importers at a compet-
itive disadvantage.

III. InsTaNT OPINION

The instant court applied Timberlane to determine whether it
was appropriate to assert extraterritorial jurisdiction. After as-
suming that Daishowa conceded the effects portion of the
Timberlane test,® the instant court ruled that considerations of
comity and fairness did not preclude jurisdiction.”* Absent any
‘proof of Japanese retaliation,”® conflict with Japanese law, or
harm to the Japanese economy,?® Judge Aguiler considered North
Coast’s interests in a convenient forum and a prompt remedy
controlling® and concluded that the extraterritorial assertion of

of the ABA International Law Section (Sept. 29, 1981), quoted in Fugate, supra
note 26, at 693. Condoning foreign export cartels was the official policy for many
years, Letter from Assistant Attorney General Donald I. Baker to Senator Ed-
ward M. Kennedy (Feb. 16, 1977) (reasons why the Justice Department did not
prosecute Japanese export cartel of 18 television manufacturers), discussed in
Justice Throws Cold Water on Japanese Color TV Investigations, ANTITRUST &
TrabE Rec. Rep. (BNA) No. 807, at A-24 (Mar. 29, 1977). The previous policy
avoided the anomoly of prosecuting foreign exporters under the antitrust laws
when establishing minimum prices and prosecuting them under the antidump-
ing statutes when setting maximum prices. See id. at A-25.

89. Use of the term “cartels” regarding United States exporters is deliberate.
Domestic export exemptions are designed to allow price fixing and market allo-
cation—classic functions of a cartel. Arguably, United States antitrust policy
creates “aggressive cartels,” not merely “classic cartels.” For the distinction be-
tween the two types of cartels, see generally Chapman, supra note 73, at 424-38.

80. Daishowa Int’l v. North Coast Export Co., 1982-2 Trade Cas. 1 64,774, at
71,788-89 N.D. Calif. It is possible that the court overlooked Daishowa’s effects
argument. See supra note 10 and accompanying text.

91. Daishowa, 1982-2 Trade Cas. at 71,790.

92. Judge Aguiler characterized Daishowa’s warnings as only speculation. Id.
at 71,789,

93, Daishowa did not cite the Export and Import Trading Act of 1952. See
id.

94, See id. at 71,789-90. Judge Aguiler expressly noted the possible lack of
an alternate forum. Id. While this criteria is not in the original Timberlane anal-
ysis, some commentators favor its inclusions. See supra note 41 and accompany-
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United States antitrust jurisdiction was proper.?® Next, he re-
jected Daishowa’s reciprocal immunity arguments. Finding no ex-
press exemption in the Webb Act to cover foreign importers,®®
Judge Aguiler declined to imply an exemption and thereby poten-
tially frustrate congressional intent.®” Furthermore, the court in
Daishowa relied on Alkali®® and Minnesota Mining® in deter-
mining that the restrictions on Webb associations apply equally
to foreign import cartels.®® The court noted that the Webb Act
does not exempt from United States antitrust laws activity by a
foreign or domestic company causing an adverse domestic im-
pact.’*® The court also pointed out that North Coast would lose
its Webb antitrust exemption if the company fixed prices and or-
ganized an economic boycott affecting the United States mar-
ket.2*2 Judge Aguiler dismissed Daishowa’s claim for reciprocal
immunity because no exemption in the Webb Act covered foreign
importers, and because North Coast could have been prosecuted
for similar activities.’®® Applying the Sherman Act, the court de-
nied North Coast’s petition for a mandatory injunction forcing
Daishowa to purchase the plaintiffs’ exports, but the court did
enjoin Daishowa and the other Japanese buyers from continuing
to fix prices and boycotting North Coast exports.’® Thus, the
court prohibited Daishowa from continuing its violation of the
United States antitrust laws because the violative activities did
not fall within a Webb Act exemption, and Timberlane’s comity
doctrine did not persuade the court to decline jurisdiction.

ing text.

95. Daishowa, 1982-2 Trade Cas. at 71,790.

96. Id. at 71,7817.

97. See id. at 71,787-88.

98. See supra notes 60-62 and accompanying text.

99. See supra notes 63-69 and accompanying text.

100. Daishowa, 1982-2 Trade Cas. at 71,787.

101. Id. at 71,787. The restriction quoted by the court is section 2 of the
Webb Act. 15 U.S.C. § 62 (1976 & Supp. IV 1980). See supra note 58.

102. Daishowa, 1982-2 Trade Cas. at 71,787.

103. Id. at 71,787-88. Interpreting Minnesota Mining to prohibit all unfair or
oppressive price fixing, the court also denied Daishowa’s alternate motion to
limit subsequent inquiry to the boycott allegations. Id. at 71,790.

104. Id. at 71,790-92. The mandatory injunction was denied because serious
questions of fact existed concerning the original contract action between
Daishowa and North Coast. Id. at 71,791-92. Because North Coast demonstrated
“gerious claims of hardship” and the facts presented “fair ground[s] for litiga-
tion,” id. at 71,791, a prohibitory injunction was granted. See supra note 5.
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IV. CoMMENT

Even though the instant decision did not hold that foreign im-
port cartels are a per se violation of the United States antitrust
laws,1°® that portion of the court’s analysis which evaluates
Daishowa’s reciprocal immunity argument necessarily leads to
this conclusion. The court in Daishowa relied on the Alkali and
Minnesota Mining interpretations of the permissible conduct of
Webb associations when fashioning an identical exemption stan-
dard for the Japanese import cartel.?*® The court, however, failed
to recognize a fundamental distinction between the prior cases
and the instant situation. In both Alkali and Minnesota Mining
the Justice Department took action against Webb associations for
violations of the Webb Act, but in the instant case a Webb export
group is alleging the Sherman Act violation.®” The statutory au-
thority for jurisdiction differs in the two situations. When a Webb
association is sued, section 4 of the Webb Act specifically grants
extraterritorial jurisdiction.’®® When a Webb association sues a
foreign defendant, however, the association must rely on section 7
of the Sherman Act.**® Because the scope of extraterritorial juris--
diction under section 7 of the Sherman Act is determined by
Timberlane, the instant court should have considered
Timberlane’s comity criteria in evaluating Daishowa’s reciprocal
immunity arguments.’’® Instead, the Daishowa court relied on

105. The holding is “limited” to acts not within a Webb association’s anti-
trust exemption. Nor did the instant court hold that domestic courts have juris-
diction over a wholly foreign cartel. The import cartel in the instant case in-
cluded a United States defendant—Daishowa America. In this respect the
Daishowa decision resembles the post-Alkali cases. See supra note 22; see also
United States v. R.P. Oldham Co., 152 F. Supp. 818 (N.D. Cal. 1957) (court
sustained jurisdiction over a cartel that included Japanese and United States
corporations, but only the domestic conspirators were parties in the suit).

106. See supra notes 98-101 and accompanying text.

107. See supra notes 61-69 and accompanying text.

108. See supra note 66.

109. See supra note 26.

110. Although the Daishowa court did apply the Timberlane balancing anal-
ysis in determining whether to exercise jurisdiction, it failed to include North
Coast’s immunity from the antitrust laws as an additional Timberlane criterion.
See supra note 13 and accompanying text. The significance of this omission is
illustrated by the court’s cursory dismissal of Daishowa’s request to limit further
inquiry into the alleged boycott. By using the same standard (effect on the do-
mestic economy) for North Coast and Daishowa, the court ignored other
Timberlane comity considerations that might persuade a court to allow foreign
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Minnesota Mining and Alkali to fashion an exemption stan-
dard*'* that no foreign import cartel can satisfy. Any action by a
foreign group affects the domestic economy,'*? thus violating the
standard that restricts a Webb association’s conduct. Despite its
refusal to imply reciprocal immunity from domestic antitrust laws
for foreign import cartels, the Daishowa court did not declare
that asserting jurisdiction is always appropriate. The instant
court recognized that Timberlane’s concern with comity and fair-
ness still must be considered in deciding whether a court should
use its discretion to assert jurisdiction.

Although courts and commentators still wrangle over the exact
meaning of the Timberlane doctrine,'** the consensus is that situ-
ations do exist when a domestic court should decline jurisdiction.
The instant case presents a situation where a United States court
should exercise restraint. The Daishowa court relied on two of the
Timberlane criteria to sustain jurisdiction—there was no conflict
between United States and Japanese law, and the plaintiffs possi-

price fixing. Foreign import cartels might be organized by foreign governments
to protect importers from Webb associations, see supra notes 64-76 and accom-
panying text, or foreign courts might sanction import groups as the only means
available to combat Webb associations’ monopolistic prices. See supra notes 77-
82 and accompanying text. While neither foreign action would qualify for the act
of state doctrine or sovereign compulsion doctrine, see Interamerican Refining
Corp. v. Texaco Maricaibo, Inc. 307 F. Supp. 1291 (D. Del. 1970), the
Timberlane abstention doctrine arguably should declare import cartels that are
sanctioned by foreign governments to be outside the jurisdiction of a United
States court.

111. A proponent of the Daishowa standard could point to the consistency of
denying foreign import cartels any absolute immunity because foreign export
cartels currently can be attacked in the United States courts. See supra notes
88-89 and accompanying text. Also, because Webb associations cannot form im-
port cartels, a superficial equality of treatment seems to exist. Unlike foreign
importers, however, domestic corporations do not require protection from for-
eign export cartels because United States courts liberally apply domestic law to
extraterritorial activity. Cf. supra note 29; see also supra note 72 (other nations
have a more limited view of extraterritorial jurisdiction). Also, recognition of
foreign import cartels might prevent attacks on United States export cartels.
See supra note 82 and accompanying text.

112. Foreign action that does not affect the United States will not pass the
current jurisdiction test. See supra note 26. If foreign activity does affect the
United States economy, it will “enhance or depress prices within the United
States” or “otherwise restrain trade therein.” See supra note 58.

113. See supra notes 43-52 and accompanying text.
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bly lacked an alternate forum.** The evidence used by the court
to support these findings was totally insufficient.’*® Based on this
evidence, the Daishowa court issued an injunction to prohibit cer-
tain activity on Japanese soil,'*® and that injunction was binding
upon importers who were not even parties in the instant action.?*”
Although similar court orders have produced foreign government
intervention,!*® the instant court disregarded Daishowa’s warn-
ings of Japanese retaliation.

A preferable alternative would be to inform the Japanese Fair
Trade Commission of the alleged activities and allow the Japa-
nese government to halt the economic boycott and price fixing.!*?
This procedure has several advantages. First, if the Japanese Fair

114. See supra notes 92-94 and accompanying text. One commentator sug-
gests that these factors are mutually exclusive. See supra note 42.

115, To demonstrate that there was no conflict of law, the court relied on a
newspaper article which stated that an unrelated corporation was fined for price
fixing in violation of an unnamed law. See supra note 102. The court merely
speculated that North Coast lacked an alternate forum. Whether a foreign plain-
tiff has a cause of action in Japanese courts against a Japanese cartel for violat-
ing Japan’s antitrust laws is not yet decided. Although the Japanese now have
standing to sue in civil actions, see Okawa v. Matsushita Denki Sangyo K.X.,
863 HaNRE! JiNo 20 (Tokyo High Ct., Sept. 1977), discussed in Note, Trustbust-
ing in Japan: Cartels and Government-Business Cooperation, 94 Harv. L. Rev.
1064, 1080-81 (1981), a foreign corporation was denied standing when seeking to
overturn a Fair Trade Commission ruling. Novo Industri A/S v. Fair Trade
Commission, (Sup. Ct. Nov. 28, 1975) (official source unavailable) discussed in
OECD GuiDEg, supra note 74, § 3.1(6).

116. The court implicitly held that the situs of the act was in Japan, other-
wise the Timberlane doctrine would not be applicable. See supra note 14 and
accompanying text.

117. Only one member of the cartel—Daishowa International—was named a
party in the suit. See supra note 4 and accompanying text.

118. See supra note 31 (a similar court order in the Swiss Watchmakers case
prompted the Swiss government to interfere).

119. Several communication methods are available. Although never used, the
United States-Japan Friendship, Navigation, and Communication Treaty con-
tains the needed provisions. See supra note 35. Also, the Organisation for Eco-
nomic Co-operation and Development has a notification system. Ariga, Interna-
tional Trade of Japan and the Antimonopoly Act, 8 J. INT’L L. & Econ. 185,
193 (1973). This system is used by other nations to inform the Fair Trade Com-
mission of antitrust violations. Id. at 193-95. The Japanese government does act
on the communications by issuing strict warnings against future violations. Id.
See generally Note, Trustbusting in Japan: Cartels and Government-Business
Cooperation, 94 Harv. L. Rev. 1064 (1981) (the Japanese Fair Trade Commis-
sion actively pursues antitrust violators).
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Trade Commission issues a “Specially Designated Unfair Busi-
ness Practice” regulation,’*® the United States court is assured
that no conflict of law exists. Second, the procedure thwarts pos-
sible foreign retaliation and thus achieves the goal of the
Timberlane doctrine. Then, if the Japanese government should
refuse to halt the activity, the domestic court can use the
Timberlane balancing analysis to settle the dispute, weighing in
the apparent conflict of law. Finally, Japanese review of the in-
stant situation might have disclosed facts unknown to the United
States courts which could have averted unnecessary conflicts. For
example, Daishowa might not be a government-sanctioned import
cartel because Japanese law prohibits international cartels.?** If
Daishowa is not a recognized import cartel, the issue of reciprocal
immunity could have been avoided by the instant court.

The Daishowa court can not be held completely responsible for
its failure to use these alternative approaches when they have
never been used by any United States court. All United States
courts since Alcoa have continued to expand the extraterritorial
reach of the United States antitrust laws despite Timberlane’s
professed concern for questions of international comity and fair-
ness. Rightly or wrongly, the Daishowa decision not to exempt
the foreign import cartel from jurisdiction follows the established
pattern moving toward broader assertion of jurisdiction and less
emphasis on fairly balancing the Timberlane criteria.

Timothy James Peaden

120. Issued pursuant to Shiteki Dokusen no Kinshi oyobi Kosei Torihiki no
Kakuho ni kansura Horitsu (Act concerning Prohibition of Private Monopoly
and Maintenance of Fair Trade), Act No. 54 of 1947, § 7(2), reprinted in OECD
GUIDE, supra note 74, § 1.0. The cease and desist orders are tailored to a specific
practice within a designated industry. Id. .

121. Ariga, International Trade of Japan and the Antimonopoly Act, 8 J.
InT’L L. & Econ. 185, 196 (citing art. 6(1) of the Export and Import Trading
Act); see also supra note 75 (wood chip importers currently are not admitted to
be an officially sanctioned import cartel).






ADMIRALTY—THE LONGSHOREMEN’S AND HARBOR WORKERS’
CoMPENSATION AcT PROVIDES BENEFITS FOR INJURIES INCURRED ON
THE HicH SEas, Cove Tankers Corp. v. United Ship Repair, Inc.,
683 F.2d 38 (2d Cir. 1982).

I. Facts anp HorLbING

Plaintiff shipowner® sought indemnification from the defendant
corporation? to recover amounts paid in settlement of several
claims. These claims were brought by or for the benefit of defen-
dant’s employees who were injured or killed in a boiler explosion
that occurred aboard plaintiff’s ship® on the high seas.* In a case
of first impression,® the United States District Court for the
Southern District of New York found that the navigable waters of
the United States include the high seas,® and therefore, the Long-
shoremen’s and Harbor Workers’ Compensation Act (LHWCA)?
provided the remedy for any injuries suffered by defendant’s em-
ployees.® The district court then held that the LHWCA barred

1. Plaintiff, Cove Tankers Corporation (Cove), owned the United States flag-
vessel S/S Cove Communicator. Cove Tankers Corp. v. United Ship Repair, Inc.,
528 F. Supp. 101, 103 (S.D.N.Y. 1981).

2. The defendant is United Ship Repair, Inc. (United). Id.

3. The accident injured Christos Roussos and killed Nicos Georgopoulos,
ship repairmen and employees of United, who were repairing the boilers of the
plaintiff’s ship. Cove Tankers, 683 F.2d at 39; 528 F. Supp. at 103. Cove sought
indemnification for amounts paid in settlement of claims brought by Roussos
and the next of kin of Georgopoulos and for legal fees and other expenses in-
curred while defending those suits. 528 F. Supp. at 104. Plaintifi’s complaint
claimed the amount sought was * ‘paid and incurred as a result in whole or in
part of defendant’s negligence, breach of contract, and/or breach of warranties
to plaintifi’ [Complaint] at 1 11.” Id.

4. At the time of the accident the ship was located approximately 135 miles
from shore, having deviated from its intended route between Philadelphia and
New York to conduct unspecified tests. Both courts assumed that these waters
were part of the high seas. Cove Tankers Corp. v. United Ship Repair, Inc., 683
F.2d 38, 39 (2d Cir. 1982); 528 F. Supp. at 103 & n.1.

5. Cove Tankers, 528 F. Supp. at 103.

6. Id. at 107.

7. 33 US.C. §§ 901-950 (1976 & Supp. V 1981). Compensation is awarded
pursuant to the LHWCA only if “disability or death results from an injury oc-
curring upon the navigable waters of the United States.” Id. § 903(a).

8. 528 F. Supp. at 113. United paid LHWCA benefits to Roussos and the
next of kin of Georgopoulos. See id. at 104 n.4.

667
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the shipowner’s suit against the defendant employer for indemni-
fication and granted the defendant’s motion for judgment on the
pleadings.? On appeal to the Court of Appeals for the Second Cir-
cuit, affirmed. Held: Regardless of whether the navigable waters
of the United States include the high seas, a vessel owner’s suit
for indemnification against the injured repairman’s employer is
barred because the LWHCA remains the source of remedy for
ship repairmen who are injured while performing traditional ship
repair functions aboard a United States flag-vessel, even when a
portion of that vessel’s domestic voyage includes travel on the
high seas.

II. LEecAL BACKGROUND

A person injured or killed on the high seas may claim compen-
sation or damages under one or more statutory or maritime reme-
dial schemes including the LHWCA, the Jones Act,’* and the
Death on the High Seas Act (DOHSA).**

A. Longshoremen’s and Harbor Workers’ Compensation Act

According to the LHWCA, a qualified person engaged in mari-
time employment,'® or an employee’s personal representative in
the event of the employee’s death,** has an exclusive!® remedy

9. Id. at 113, The LHWCA states: “In the event of injury to a person covered
under this chapter caused by the negligence of a vessel, then such person, . . .
may bring an action against such vessel as a third party . . ., and the employer
shall not be liable to the vessel for such damages . . . .” 83 U.S.C. § 905(b)
(1976) (emphasis added).

10. 33 U.S.C. §§ 901-950 (1976 & Supp. V 1981).

11, 46 U.S.C. § 688 (1976).

12. 46 U.S.C. §§ 761-768 (1976 & Supp. V 1981).

13. As enacted in 1927, the LHWCA defined the term “employee” to exclude
“a master or member of a crew of any vessel, [and] any person engaged by the
master to load or unload or repair any small vessel under 18 tons net.” 68 CoNG.
REc. 5403, 5403 (1927). This early definition was amended by Congress in 1972
and is codified in 83 U.S.C. § 902(3) (1976) as follows:

The term ‘employee’ means any person engaged in maritime employment,

including any longshoreman . . ., and any harbor-worker including a ship

repairman, . . . but such term does not include a master or member of a

crew of any vessel, or any person engaged by the master to load or unload

or repair any small vessel under eighteen tons net.

Id.; see also 118 Conc. REc. 36,376, 36,376 (1972).

14. 33 U.S.C. § 905(a).

16. Id.
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against the employer,!® without proof of fault,*? for injuries'® sus-
tained by the employee in the course of his employment'® on the
navigable waters of the United States.?° In addition, an employee
injured as a result of the negligent operation of a vessel may bring
suit against the vessel’s owner as a third party.?* In this situation
the employer remains liable to the employee®? but is not required
to indemnify the shipowner for damages paid to the injured

16. As enacted in 1927, the LHWCA defined an employer as “an employer
any of whose employees are employed in maritime employment, in whole or in
part, upon the navigable waters of the United States (including any dry dock).”
68 Cone. REc. 5900, 5900 (1927).

17. Voris v. Texas Employers Ins. Ass’n, 190 F.2d 929, 934 (5th Cir. 1951),
cert. denied, 342 U.S. 932 (1952); 33 U.S.C. § 904(b).

18. The definition of “injuries” includes “accidental injury or death arising
out of and in the course of employment . . . .” 33 U.S.C. § 902(2).

19. Id. § 902(8); see supra note 13.

20. As originally enacted in 1927, the LHWCA provided coverage in the
event of:

disability or death of an employee, but only if the disability or death re-

sults from an injury occurring upon the navigable waters of the United

States (including any dry dock) and if recovery for the disability or death

through workmen’s compensation proceedings may not validly be provided -

by State law.
68 Cone. Rec. 5900, 5901 (1927).

As amended in 1972 and codified in 33 U.S.C. § 903(a), the LHWCA provides
for coverage in the event of:

disability or death of an employee, but only if the disability or death re-

sults from an injury occurring upon the navigable waters of the United

States (including any adjoining pier, wharf, dry dock, terminal, building

way, marine railway, or other adjoining area customarily used by an em-

ployee in loading, unloading, repairing, or building a vessel).
Id.; see also 118 Cone. Rec. 36,376, 36,376 (1972).

21, 33 U.S.C. § 905(b). By requiring proof of negligence, the 1972 amend-
ments reversed the Supreme Court’s decision in Seas Shipping Co. v. Sieracki,
328 U.S. 85 (1946). In Sieracki, the Court held that a longshoreman employed
by an independent contractor and injured while working on board a vessel in
port had a cause of action for unseaworthiness against the vessel owner without
proving fault. G. GiLMORE & C. BrAck, THE LAw oF ApDMIRALTY 392-93 (2d ed.
1975) [hereinafter cited as GILMORE & Brack]. Like the doctrine of unseaworthi-
ness applicable to seamen, see infra note 61, the Sieracki doctrine of unseawor-
thiness gives the shipowner an absolute and nondelegable duty of insuring sea-
worthiness, GILMORE & BLACK, supra, at 393; 1A E. JHIRAD, A. SANN, B. CHASE &
M. CHyYNsSKY, BENEDICT ON ADMIRALTY § 13 (6th ed. 1982) [hereinafter cited as
1A BENEDICT], because of the hazardous nature of the work at sea. Id.

22. 33 U.S.C. § 905(a)-(b); see also id. § 933(a)-(b).
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employee.??

Long before the enactment of the LHWCA, Congress perceived
a fundamental difference in the needs of seamen and longshore-
men or harbor workers for compensatory protection. The peripa-
tetic seamen required the uniform compensatory protection avail-
able only through federal statute;** however, longshoremen or
harbor workers, who never leave the ports where they are em-
ployed, required only the same protection provided to other
workers in their locale by state workers’ compensation schemes.?®
In a series of cases, however, the United States Supreme Court
declared unconstitutional the extension of state worker’s compen-
sation plans beyond the water’s edge to protect longshoremen and
harbor workers.?® Thus, before enactment of the LHWCA, those
longshoremen and harbor workers whose employment required
them to work beyond the water’s edge, either on a pier or aboard
a moored vessel, were denied both federal and state compensatory
protection.

Congressional attempts to define the compensatory scope of the
LHWCA generated extensive debate during the 1920s. Congress,

23. Id. § 905(b); 1A BENEDICT, supra note 21, § 14; GiLMoRE & BLACK, supra
note 21, at 437; see also supra note 9. Congress overruled Ryan Stevedoring Co.
v. Pan-Atlantic S.S. Corp., 350 U.S. 124 (1956), when it prohibited shipowners
from seeking indemnification for damages paid to an injured workman from the
workman’s employers and amended the LHWCA as codified at 33 U.S.C. §
905(b). 1A BENEDICT, supra note 21, § 13; GILMORE & BLACK, supra note 21, at
437, In Ryan, the Supreme Court had held that a shipowner sued for unseawor-
thiness by a worker covered by the LHWCA, had a cause of action for indemni-
fication against that worker’s employer. Id. at 437; 1A BENEDICT, supre note 21,
§ 18. Taken together, a Sieracki action for unseaworthiness brought against a
shipowner, see supra note 21, and the indemnity action against an employer
approved by Ryan created circular liability. The employer was liable for all
damages, including LHWCA compensation, awarded the employee, even though
the employee’s exclusive remedy against the employer was the compensation
provided by the LHWCA. See 33 U.S.C. § 905(a). The 1972 amendments dis-
solved this circular liability. See 1A BENEDICT, supra note 21, § 14.

24. H.R. Rep. No. 639, 67th Cong., 2d Sess. 2 (1922) [hereinafter cited as
H.R. Rep. No. 639]; see also infra note 51.

25. H.R. Repr. No. 639, supra note 24, at 2.

26. Washington v. W.C. Dawson & Co., 264 U.S. 219 (1924); Knickerbocker
Ice Co. v. Stewart, 253 U.S. 149 (1920); Southern Pacific Co. v. Jensen, 244 U.S.
205 (1917). For a discussion of the Court’s demand for a uniform national sys-
tem of compensation for maritime employees, see 1A BENEDICT, supra note 21,
§§ 2-3.
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through a series of proposed bills,?” forged the LHWCA in a fire
of countervailing concerns. First, the Supreme Court mandated
national uniformity?® but limited the scope of compensatory cov-
erage to the existing bounds of United States admiralty jurisdic-
tion.?® Second, seamen generally expressed satisfaction with their
rights to compensation pursuant to the Jones Act and opposed
any attempt by Congress to include them in the longshoremen’s
and harbor workers’ compensation plan.®® Finally, in an attempt
to emphasize the status of harbor workers as members of the local
labor force, representatives of the longshoremen and other harbor
workers lobbied for a federal compensation scheme similar to the
one protecting state workers.®

The first proposed bill*? broadly defined LHWCA coverage to
include any employment performed within United States admi-
ralty jurisdiction®® excluding masters and crewmembers of a ves-
sel and excluding any job which was considered strictly local in
nature.3* Next, the Senate Judiciary Committee proposed limiting
LHWCA compensatory coverage to injuries or death suffered by
employees, excluding masters and seamen, as defined by statute,*

27. See infra notes 32-41 and accompanying text.

28. See supra note 26 and accompanying text.

29. Congress perceived a constitutional requirement to leave local affairs to
local control. H.R. Rep. No. 639, supra note 24, at 5. The LHWCA was enacted
pursuant to Congress’ power to make laws necessary to exercise the admiralty
jurisdiction of the United States. Gudmundson v. Cardillo, 126 F.2d 521, 523-24
(D.C. Cir. 1942).

80. 68 Cong. Rec. 5402, 5414 (1927) (statement of Cong. Davis); see infra
note 39 and accompanying text.

31. See H.R. Rep. No. 639, supra note 24, at 2; see also Compensation for
Employees in Certain Maritime Employments: Hearings on S. 3170 Before the
Subcomm. of the Senate Comm. on the Judiciary, 69th Cong., 1st Sess. 21, 26
(1926) [hereinafter cited as Senate Subcomm. Hearings] (statements of Mr. A.J.
Chlopek and Mr. W.F. Dempsey who represented the International Longshore-
men’s Ass’n (ILA)) (the ILA wanted a federal statutory scheme providing cover-
age similar to state workers’ compensation plans because longshoremen stayed
in port and were not involved with the navigation of the ship).

32. Identical bills proposing compensatory protection for certain maritime
workers were introduced as S. 3170 and H.R. 9498. Senate Subcomm. Hearings,
supra note 31, at 17.

33. S. 3170, 69th Cong., 1st Sess. § 3 (1926), reprinted in Senate Subcomm.
Hearings, supra note 31, at 2.

34. The bill excluded shipmasters, crewmembers, and “employment of local
concern and of no direct relation to navigation and commerce.” Id.

35. 7 Cong. Rec. 10,608, 10,608 (1926). “Employee” was defined to exclude



672 VANDERBILT JOURNAL OF TRANSNATIONAL LAW [Vol. 16:667

“upon the navigable waters of the United States (including any
dry dock) or . . . upon the high seas . . . .”*® This proposal met
substantial criticism during hearings before the House Judiciary
Committee.®”

The Senate Judiciary Committee then proposed an amendment
to its bill extending LHWCA coverage to nearly all maritime
workers, including seamen.®® This latest Senate proposal aroused

“a master or seaman as defined in Section 4612 of the Revised Statutes, as
amended.” Section 4612 provides:
[E]very person having the command of any vessel belonging to any citizen

of the United States shall be deemed to be the “master” thereof; and

every person (apprentices excepted) who shall be employed or engaged to

serve in any capacity on board the same shall be deemed and taken to be a

“geaman” . . ..

REv. StaT. § 4612 (2d ed. 1878).

36. 67 Conc. Rec. 10,608, 10,608 (1926) (emphasis added).

37. One witness testified that the Senate’s proposal to extend LHWCA cov-
erage to persons on the high seas, see supra text accompanying note 36, while
excluding masters and seamen as defined by statute, see supra note 36 and ac-
companying text, was inconsistent. See To Provide Compensation for Employ-
ees Injured and Dependents of Employees Killed in Certain Maritime Employ-
ments: Hearings on S. 3170 Before the House Comm. on the Judiciary, 69th
Cong., 1st Sess. 177 (1926) (statement of Mr. S.D. McComb, Manager of the
Marine Office of America) [hereinafter cited as House Comm. Hearings]. Ac-
cording to Mr. McComb, anyone going on the high seas aboard a vessel in the
course of his employment would be included in the definition of seamen pro-
vided in Rev. StaT. § 4612. See House Comm. Hearings, supra, at 177. Thus,
even though the LHWCA would purport to provide coverage for injuries or
death occuring on the high seas, no one injured on the high seas would be eligi-
ble to receive its compensatory benefits. See id.

In response to this criticism, the House committee chairman proposed to
amend the coverage section, see supra notes 35-36 and accompanying text, to
read:

This act shall apply to any employment performed in or upon the high

seas or on navigable waters, or in or upon dry docks . . . and all places

within the admiralty jurisdiction of the United States, except employment
of local concern and of no direct relation to navigation and commerce, and
shall not apply to seamen on foreign voyages.
Id. at 186 (emphasis added). The chairman’s proposed amendment was inconsis-
tent with the desires of the original bill’s proponents who intended the compen-
sation scheme to reflect the local status of the covered employees. See supra
text accompanying note 31,

38. H.R. Rep. No. 1767, 69th Cong., 2d Sess. 19 (1927). The Senate decision
to include seamen under LHWCA coverage apparently reflected its belief that
the Supreme Court’s demands for a uniform admiralty compensation scheme,
see supra text accompanying notes 26, 28, required their inclusion. See 68 Cone.
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strong and persuasive opposition from the representatives of vari-
ous seamens’ groups, and many of these representatives began to
lobby members of the House Judiciary Committee.*® Because of
this opposition, the House committee substantially rewrote the
Senate proposal to exclude seamen from LHWCA coverage.*°
Both the House and the Senate passed the rewritten version and
the LHWCA was enacted in 1927.4

The LHWCA was substantially revised in 1972.4* Congress in-
creased the LHWCA’s benefits,*® abolished its causes of action for

REc. 5402, 5410 (1927) (statement of Cong. Graham).

39. 68 Cone. REc. 5402, 5412, 5414 (1927) (statements of Cong. O’Connor
and Cong. Davis).

40. Id. at 5907-08 (statements of Sen. Reed).

41, Id. at 5414, 5909. As enacted, the term “employee” did not include “a
master or member of a crew of any vessel, nor any person engaged by the master
to load or unload or repair any small vessel under 18 tons net.” Id. at 5900.

The coverage provisions, which excluded any reference to the high seas, were
enacted providing compensation for disability or death of an employee, but only
if this resulted from an injury sustained “upon the navigable waters of the
United States (including any drydock). . . .” Id. at 5901.

The originally proposed bill, see supra text accompanying note 33, provided
for the establishment of compensation districts, presided over by appointed of-
ficers for the purpose of adjudicating claims, to include “places where work cov-
ered by this act is done. . . .” S. 8170, 69th Cong., 1st Sess. § 56(a) (1926), re-
printed in Senate Subcomm. Hearings, supra note 31, at 14. The current
version of this provision, enacted in 1927, provides appointed officers jurisdic-
tion of compensation districts that include the high seas. See 33 U.S.C. § 939(b)
(1976); 67 Coneg. Rec. 10,608, 10,612 (1926).

Thus, as enacted, the LHWCA established a national uniform scheme of com-
pensatory protection covering those employees ineligible for state workers’ com-
pensation and excluding those persons already covered by the Jones Act. In ad-
dition, Congress narrowed the scope of LHWCA coverage from “any
employment performed . . . within the admiralty jurisdiction,” see Senate Sub-
comm. Hearings, supra note 31, reprinted at 2; see also supra note 33 and ac-
companying text, to employment upon the navigable waters of the United States
and excluded any reference to coverage of employment on the high seas. When
revising the LHWCA’s coverage provisions, Congress rejected a proposal which
would require the inclusion of seamen. See supra note 37; see also supra text
accompanying note 38. Consequently, only the description of compensation dis-
tricts refers to the high seas. See 33 U.S.C. § 939(b) (1976).

42, See Amendment to the Longshoremen’s and Harbor Workers’ Compen-
sation Act, Pub. L. No. 92-576, 86 Stat. 1251 (1972); see also 118 CoNG. REc.
36,376 (1972); 1A BeNEDICT, supra note 21, § 12.

43. H.R. Rep. No. 1441, 92d Cong., 2d Sess. (1972), reprinted in 1972 U.S.
CopeE Cong. & Ap. NEws 4698, 4698-99 [hereinafter cited as H.R. Rep. No.
1441).
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unseaworthiness** and indemnity,*® and expanded the Act’s cov-
erage*® in an attempt to resolve any compensatory disparities that
arose as a result of where the harbor worker was injured. Those
workers who were injured on land or the pier were subject to state
compensation plans, but those workers who were injured on a
ship at the pier were compensated pursuant to the LHWCA.#* Al-

44, Id., reprinted at 4701-04; see supra notes 21-23 and accompanying text.

45. H.R. Rep. No. 1441, supra note 43, reprinted at 4704-05; see supra note
23 and accompanying text.

46. The geographic coverage of the Act was broadened by deleting all the
words after “(including any dry dock)” from 83 U.S.C. § 903(a), see supra note
41, and inserting “(including any adjoining pier, wharf, dry dock, terminal,
building way, marine railway, or other adjoining area customarily used by an
employer in loading, unloading, repairing, or building a vessel).” 118 Cone. REC.
36,376, 36,376 (1972).

Congress expanded employee coverage by deleting the previous definition of
“employee,” see supra note 41, and inserting the following definition at 33
U.S.C. § 902(8):

The term ‘employee’ means any person engaged in maritime employment,

including any longshoreman or other person engaged in longshoring opera-
tions, any harbor-worker including a ship repairman, . . . but such term
does not include a master or member of a crew of any vessel, or any person
engaged by the master to load or unload or repair any small vessel under
eighteen tons net.
Id., reprinted in 118 CoNg. REc. 36,376, 36,376 (1972); see also H.R. Rep. No.
1441, supra note 53, reprinted at 4707; 118 Conc. Rec. 36,376, 36,385 (1972)
(Questions and Answers); GILMORE & BLACK, supra note 21, at 424 (with the
1972 amendments, the LHWCA “has clearly crossed the Jensen line and gone
ashore”).

The Supreme Court said these amendments replaced the single situs require-
ment with a “two-part situs and status standard.” P.C. Pfeiffer Co. v. Ford, 444
U.S. 69, 78 (1979). According to the Court, Congress’ purpose in enacting the
amendments was to guarantee that workers who did not enjoy continual cover-
age under the pre-1972 Act would be afforded complete protection under the
1972 Act. Id. at 75. Thus, by enlarging the covered situs and enacting the status
requirement, Congress sought to ensure that “a worker’s eligibility for federal
benefits would not depend on whether he was injured while walking down a
gangway or while taking his first step onto the land.” Id.

47, H.R. Rep. No. 1441, supra note 43, reprinted at 4707. The 1972 amend-
ments arose from two concepts. First, with respect to the landward expansion of
coverage and the types of employment covered, see supra note 46, Congress dis-
favored disparities between benefits paid for the same type of injury because of
the situs of the injury. In other words, a maritime worker who is injured in the
course of his employment should receive the same compensation regardless of
whether his injuries were sustained on a ship, at the pier, or on the pier itself.
Id. Second, Congress, which continued to distinguish between seamen and long-
shoremen (including harbor workers), see supra text accompanying notes 24-25,
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though Congress addressed one set of disparities, the 1972
amendments actually widened the compensation gap between
LHWCA workers and Jones Act seamen.*® Nevertheless, a mari-
time worker injured in the course of his employment may refuse
LHWCA compensation and, if he can prove seaman status, seek
remedies as a seaman.*®

B. Jones Act

The Jones Act® provides an injured seaman or a deceased sea-
man’s personal representative an action at law, including a trial
by jury, for damages resulting from personal injuries sustained in
the course of the seaman’s employment.’* The courts have given

viewed increased benefits to be a substitute for the LHWCA workers’ reliance
on the unseaworthiness doctrine for additional compensation. The unseaworthi-
ness doctrine, see infra note 51, is a judicially created concept that is designed
to protect seamen from the extreme hazards of their work. Similar hazards are
not faced by longshoremen and other nonseamen who are working on board a
vessel in port. H.R. REp. No. 1441, supra note 43, reprinted at 4703. This line of
reasoning is consistent with the amendments’ purpose of “plac[ing] an employee
injured aboard a vessel in the same position he would be if he were injured in
non-maritime employment ashore . . . and not endow[ing] him with any special
maritime theory of liability . . . .” Id.; see also 118 Cone. Rec. 36,376, 36,387
(1972) (statement of Congressman Quie) (The doctrine of unseaworthiness was
retained as a source of remedy for seamen because seamen work under a “situa-
tion of obedience.” Longshoremen, on the other hand, work on both docks and
ships and, therefore, should have coverage different from that of seamen).

48. See supra note 47 and accompanying text.

49. 1A BeNEDICT, supra note 21, § 23; see infra text accompanying notes 52-
61; see also GILMORE & BLACK, supra note 21, at 427-28 (the abolition of the
LHWCA worker’s cause of action for unseaworthiness may cause an increased
number of Jones Act claims by harbor workers).

50. 46 U.S.C. § 688 (1976). The Jones Act, enacted in 1920, GILMORE &
Brack, supra note 21, at 326-27, pursuant to Congress’ authority to regulate
commerce and its power to make laws enabling execution of those powers vested
in the government by the Constitution, incorporated elements of the Federal
Employers Liability Act, 45 U.S.C. §§ 51-60 (1976). See O’Donnell v. Great
Lakes Co., 318 U.S. 36, 38-39 (1943); see also U.S. Consr. art. I, § 8, cl. 3; id. art.
L § 8, cl. 18; id. art. III, § 2, cl. 1.

51. 46 US.C. § 688. It is common practice to join a general maritime law
warranty action for unseaworthiness with a Jones Act negligence action. GiL-
MORE & BLACK, supra note 21, at 383. Described as the completely overlapping
“Siamese twin” of the Jones Act, id., an action for unseaworthiness, which is
pleaded separately from the Jones Act, charges the shipowner with a violation of
his absolute, nondelegable duty * ‘to furnish the [seaman] with safe appliances
and a safe place to work.’” Id. at 386 (quoting Mahnich v. Southern S.S. Co.,
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the Jones Act broad application.’® Although the Supreme Court
has restricted the protection of the Jones Act to “members of a
crew of a vessel,”®® the meaning of the terms “seaman,”® “ves-
sel,” and “member of a crew”®® are questions of fact to be deter-
mined by the jury or other trier of fact.®®

According to the test articulated by Judge Wisdom in Offshore
Co. v. Robison,* a Jones Act case may go to the jury:

(1) if there is evidence that the injured workman was assigned per-
manently to a vessel (including special purpose structures not usu-

321 U.S. 96, 102 (1944)). Neither predicated on negligence nor fulfilled by the
exercise of due diligence, GILMORE & BLACK, supra note 21, at 386, the ship-
owner’s warranty of seaworthiness to the seaman arises because the seaman “‘is
subject to the rigorous discipline of the sea, and all the conditions of his service
constrain him to accept, without critical examination and without protest, work-
ing conditions and appliances as commanded by his supenor officers.’” Id. at
386-87 (quoting Mahnich, 321 U.S. at 103).

Although a Jones Act plaintiff pleads both the Jones Act negligence count and
the unseaworthiness count, the amount of recovery is the same under both ac-
tions and the plaintiff can recover for only one of the counts. GILMORE & BLACK,
supra note 21, at 389. In addition, pursuant to the duty of maintenance and cure
arising from the employment contract with a seaman, a ship owner is required to
pay a seaman’s living and out-of-pocket medical expenses if that seaman suffers
from an illness or disability incurred during his service with the ship. See
Mahramas v. American Export Isbrandtsen Lines, Inc., 475 F.2d 165, 172 (2d
Cir. 1973) (citing The Osceola, 189 U.S. 158, 175 (1903)); see also Koslusky v.
United States, 208 F.2d 957, 959 (2d Cir. 1953). The duty is not dependent upon
the shipowner’s culpability or a nexus between the employment and the illness.
Calmar S.S. v. Taylor, 303 U.S. 525, 527 (1938). Maintenance and cure, there-
fore, is not an award of compensation and is limited to the seaman’s need. Id. at
528, 531,

52, See, e.g., Offshore Co. v. Robison, 266 F.2d 769, 773-74 (5th Cir. 1959).

53. Swanson v. Marra Bros., 328 U.S. 1, 5 (1946), quoted in Robison, 266
F.2d at 774. The LHWCA covers maritime workers except “masters and mem-
bers of a crew of a vessel.” 33 U.S.C. § 903(a); see supra notes 41, 46; see also
Robison, 266 F.2d at 774.

54, “Seaman” is not defined in the Jones Act. Robison, 266 F.2d at 771 (con-
struing 46 U.S.C. § 688 (1976)).

655, “The courts have held that the terms ‘seaman’ and ‘member of the crew’
are synonymous.” 1B A. SANN, S. BELLMAN, N. GoLDEN & B. CHASE, BENEDICT
ON ADMIRALTY § 1lla, at 2-2 n.2 (7th ed. 1982) [hereinafter cited as 1B
BeNEDICT].

56. Robison, 266 F.2d at 779-80. Although permitting juries to determine
questions of seaman status has resulted in a broad application of the Jones Act
by the courts, Congress has not been provoked to restrict the Act’s coverage. Id.
at 774, 780.

57. 266 F.2d 769 (5th Cir. 1959) (2-1 decision).
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ally employed as a means of transport by water but designed to
float on water) or performed a substantial part of his work on the
vessel; and (2) if the capacity in which he was employed or the
duties which he performed contributed to the function of the ves-
sel or to the accomplishment of its mission, or to the operation or
welfare of the vessel in terms of its maintenance during its move-
ment or during anchorage for its future trips.’®

Consequently, the Robison court determined that a reasonable
jury could find that an oil field worker who had never carried sea-
man’s papers as a condition of employment®® and who had been
injured on board a drilling barge “resting firmly on the bottom of
the Gulf of Mexico, about three miles from the Texas coast,”®

58. Id. at 779 (emphasis added). The Robison test is a liberal restatement of
those criteria followed by previous courts determining: “(1) that the vessel be in
navigation; (2) that there be a more or less permanent connection with the ves-
sel; and (3) that the worker be aboard primarily to aid in navigation.” Id. at 775
(citing Wilkes v. Mississippi River Sand & Gravel Co., 202 F.2d 383, 387 (6th
Cir. 1953)). For a discussion of the evolution of the Robison test, see 1B BENE-
DICT, supra note 55, § 1la.

The Robison test does not include explicitly the earlier expressed requirement
that the vessel be in navigation. Whether a vessel is in navigation is a question
of fact. M. Norris, THE LAw oF SEAMEN § 669 (3d ed. 1970). A vessel is in navi-
gation “when it returns from a voyage and is taken to a drydock or shipyard to
undergo repairs in preparation to making another trip ... [or when it is]
moored to a dock . . . in readiness for another voyage.” Id. § 306. Alternatively,
a vessel is in navigation if it is “engaged as an instrument of commerce and
transportation on navigable waters.” Id. § 664 (2d ed. 1962); see Williams v.
Avondale Shipyards, Inc., 452 F.2d 955, 958 (5th Cir. 1971). “[A] ship is not in
navigation if there is no present hope or intention of having her go to sea and if
it would take a long time to put her in shape for an ocean voyage.” M. NORRIS,
supra, § 669 (3d ed. 1970).

59. Although seaman’s papers were considered evidence of seaman status in
Mahramas v. American Export Isbrandtsen Lines, Inc., 475 F.2d 165, 167 (2d
Cir. 1973), the court in Robison did not consider possession of such papers con-
trolling. 266 F.2d at 771, 781.

60. Robison, 266 F.2d at 772. According to Judge Wisdom:

There is nothing in the act to indicate that Congress intended the law to

apply only to conventional members of a ship’s company. The absence of

any legislative restriction has enabled the law to develop naturally along
with the development of unconventional vessels, such as the strange-look-
ing specialized watercraft designed for oil operations offshore and in the
shallow coastal waters of the Gulf of Mexico. Many of the Jones Act
seamen on these vessels share the same marine risks to which all aboard
are subject.

Id. at 780.
Influenced by the decision in Wilkes v. Mississippi River Sand & Gravel Co.,
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was a seaman and a member of a vessel’s crew for purposes of the
Jones Act.®!

In most cases brought pursuant to the Jones Act, the employer
and the ship’s owner are the same entity.®* The Act, however, is
not limited on its face to claims against either a shipowner®® or
the employer of the injured seaman.®* Moreover, in Mahramas v.

202 F.2d 383, 388 (6th Cir. 19583), the Robison majority held:
[A]ln employer who hires men to work on the water on vessels engaged in
navigation and permits them to have such a permanent connection with
the vessel as to expose them to the same hazards of marine service as
those shared by all aboard should not be permitted, by merely restricting
their duties or by adopting particular nomenclature as descriptive of their
tasks, to limit his liability to such employees, in the event of disability or
death alleged to have been caused by the negligence of the employer, to
the extent prescribed by the Longshoremen’s Act.

266 F.2d at 775 n.8 (emphasis added); see also Mahramas, 475 F.2d at 170 (al-

though not performing any of the historic functions of a ship’s crew, a hair-

dresser was considered a seaman because the Jones Act remedies “are designed

to protect those who perform services upon ships and are exposed to the unique

hazards of work upon the sea”).

For further examples of the application of the Robison test, see Slatton v.
Martin K. Eby Construction Co., 506 F.2d 505 (8th Cir. 1974) (a jury could
reasonably find that a welder working on a work barge moored to a bank of the
Arkansas River was a seaman for purposes of the Jones Act); Stafford v. Perini
Corp., 475 F.2d 507 (1st Cir. 1973).

61. Robison, 266 F.2d at 781. Without citation to judicial authority, the edi-
tors of a leading treatise claimed that since the LHWCA’s amendment in 1972
courts have no longer extended Jones Act coverage to workers performing func-
tions and duties not ordinarily associated with those traditionally performed by
seamen. 1B BENEDICT, supra note 55, § 11a. Those editors, however, did not
indicate whether the courts in those uncited decisions considered the question of
the LHWCA’s applicability in cases involving injuries sustained on the high
seas.

62. GILMORE & BLACK, supra note 21, at 335; see Mahramas v. American Ex-
port Isbrandtsen Lines, Inc., 475 F.2d 165, 170-71 (2d Cir. 1973).

63. See infra notes 65-66 and accompanying text.

64. Although incorporating elements of the Federal Employers Liability Act,
see supra note 50, which clearly limits injured railroad workers fo actions
against the railroad employing them, GiLMoRre & BLACK, supra note 21, at 335,
the Jones Act does not explicitly limit an injured seaman’s right of remedy to
actions against his employer. Id. The Jones Act only requires that the seaman’s
case be brought in “the court of the district in which the defendant employer
resides or in which his principal office is located.” 46 U.S.C. § 688; see GILMORE
& BLACK, supra note 21, at 335 & n.121i; see infra notes 67-75 and accompany-
ing text. ’
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American Export Isbrandtsen Lines, Inc.,*® the circuit court held
that a negligent employer need not be the ship’s owner to be held
liable pursuant to the Jones Act.®® Some commentators go even
further and maintain that a ship’s owner need not be an employer
to be held liable. Judge Oakes, dissenting in Mahramas, asserted
that the availability of a Jones Act claim should not rest upon the
existence of an employer-employee relationship. He argued that,
in light of the broad remedial purpose of the Jones Act, a seaman
injured on board a ship in the course of his employment, but em-
ployed by someone other than the ship’s owner, should neverthe-
less be allowed to bring a claim against the ship’s owner.*” His
dissent discounted as dicta the Jones Act cases purporting to hold
that “only one person, firm or corporation can be sued as em-
ployer,”®® because those cases did not consider the claims of
seamen against shipowners who were not their employers.®® Judge
Oakes ultimately feared that if Jones Act claims were limited to
actions against an injured seaman’s employer there would be “a
gaping hole” in the Act’s coverage.”

[T]hose who are concededly seamen but hired by a concessionaire
are not entitled to recovery under the Jones Act for the ship-
owner’s negligence; they cannot recover in the usual case because,
except in connection with the equipment or management of the
concession, the concessionaire has nothing to be negligent about.

65. 475 F.2d 165 (2d Cir. 1973).

66. Id. at 171-72. In Mahramas, plaintiff hairdresser, a seaman for Jones Act
purposes, id. at 170; see also supra note 60, was hired and paid by an indepen-
dent contractor operating a beauty salon on board a cruise vessel. Mahramas,
475 ¥.2d at 171. Although the plaintiff signed the ship’s articles, id. at 171 n.9,
the circuit court held she was neither the employee of, nor responsible to, the
shipowner for working orders or call to duty. Id. at 171-72. Thus, the cowrt af-
firmed the dismissal of her Jones Act claim against the shipowner. Id. at 172.
The court also held that even though an employer who is not a shipowner may
be held liable under the Jones Act, the plaintiff had failed to assert, and the
court could not perceive any facts supporting an allegation that her employer,
the beauty shop operator, had negligently caused the plaintiff’s injury. Id.

67. Mahramas, 475 F.2d at 174-75 (Oakes, J., dissenting). Judge Oakes ad-
vocated that the injured seaman be allowed to bring either a direct claim against
the shipowner or an indirect claim against his employer, who then could seek
indemnification from the shipowner.

68. Id. at 175 (quoting Cosmopolitan Shipping Co. v. McAllister, 337 U.S.
783, 791 (1949)).

69. Id.

70. Id.
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They are not wards of the admiralty, they are orphans at sea, with
the crumb of concessionaire’s liability for maintenance and cure,
but without the bread-and-water sustenance of liability on the part
of anyone for negligence under Jones Act principles.”

In their treatise, Gilmore and Black? agree with this reasoning
and state that there are no good policy reasons for confining re-
covery pursuant to the Jones Act to actions against employers.”
They add that a seaman’s Jones Act recovery against a shipowner
who is not his regular employer can be facilitated by findings
that: (1) the seaman is employed by both the shipowner and his
regular employer;” (2) Jones Act liability rests essentially on con-
trol of the ship’s operation; and (3) the seaman’s employer, who
may later seek indemnification against the shipowner, is required
to compensate the seaman for injuries sustained as a result of the
shipowner’s negligence.”™

71. Id.

72. GILMORE & BLACK, supra note 21.

73. Id. at 338.

74. Id. at 339. Citing RESTATEMENT (SECOND) OF AGENCY § 226 (1957), Judge
Oakes stated that at common law a servant could serve two masters at the same
time “if the service to one does not involve abandonment of the service to the
other.,” Mahramas, 475 F.2d at 175 (Oakes, J., dissenting).

Related to this concept of agency is the “borrowed servant” doctrine, 1B Ben-
EDICT, supra note 55, § 12, establishes the following evidentiary guidelines to
determine whether a person is a borrowed servant: (1) whether the borrowing
employer has a right to control or exercises control over the employee; (2)
whether the general employer has relinquished his right to control; (3) whether
the borrowing employer pays the employee; (4) whether the employee is per-
forming for the benefit of the borrowing employer; (5) whether the borrowing
employer provides the tools and work space; (6) whether there is an agreement
between the borrowing and general employer; and (7) whether the right to con-
trol is authoritative or merely advisory. None of these criteria is alone control-
ling, Id. For cases discussing the application of the above guidelines, see Guidry
v. South Louisiana Contractors Inc., 614 F.2d 447, 452 (5th Cir. 1980) (“even if a
seaman is deemed to be a borrowed servant of one employer, this does not auto-
matically mean that he ceases to be his immediate employer’s servant for Jones
Act purposes”); Dugas v. Pelican Construction Co., 481 F.2d 773, 778 (5th Cir.
1978), cert. denied, 414 U.S. 1093 (1973).

Although the editors of one treatise assert that the ship’s articles are an era-
ployment contract between the master and the servant, M. Norris, supra note
68, § 88 (3d ed. 1970), the majority in Mahramas stated that “[s]igning ship’s
articles makes a seaman subject to the rules and discipline of the ship, but . . .
does not make him the ship’s employee.” 475 F.2d at 171 n.9 (emphasis added).

76. GiLmore & BLack, supra note 21, at 339.
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C. Death on the High Seas Act

The personal representative of an individual killed on the high
seas has a cause of action for wrongful death pursuant to the
Death on the High Seas Act (DOHSA).”® Although the DOHSA
ambiguously refers to recovery for the death of a “person,”” the
Act has long been interpreted to provide a remedy for benefi-
ciaries of decedents who were not seamen.” The DOHSA, how-
ever, does not provide recovery for the pain and suffering of the
decedent before death.” Nevertheless, in the event of the death
of a nonseaman on the high seas, the courts have applied state
survival statutes®® in conjunction with the DOHSA to enable the

76. 46 U.S.C. §§ 761-768 (1976 & Supp. IV 1981). This provision was enacted
by Congress “under its power to regulate commerce and in pursuance of the
constitutional provision extending the judicial power of the government to all
cases of admiralty and maritime jurisdiction.” Echavarria v. Atlantic & Carrib-
bean Steam Navigation Co., 10 F. Supp. 677, 678 (E.D.N.Y. 1935); see U.S.
Consr. art. I, § 8, cl. 3; id. art. III, § 2, cl. 1. DOHSA created a wrongful death
action for death outside the three-mile limit. Sea-Land Servs., Inc. v. Gaudet,
414 U.S. 573, 575-76 (1974). For a discussion of the legislative history of the
DOHSA and the significance of the three-mile limit, see Wilson v. Transocean
Airlines, 121 F. Supp. 85, 88-91 (N.D. Cal. 1954). For a discussion defining the
scope of the DOHSA, see Lindsay v. McDonnell Douglas Aircraft Corp., 460
F.2d 631 (8th Cir.), on remand, 352 F. Supp. 633 (E.D. Mo. 1972).

77. 46 US.C. § 761; see GILMORE & BLACK, supra note 21, at 364-65; 2 A.
SanN, S. BELiMaN & B. Cuase, BENEDICT ON ADMIRALTY § 81 (7th ed. 1981)
[hereinafter cited as 2 BENEDICT]; see also Doyle v. Albatross Tanker Corp., 260
F. Supp. 303, 305 (S.D.N.Y. 1965) (a seaman is a “person” under the DOHSA),
aff’d per curiam, 367 F.2d 465 (2d Cir. 1966).

78. The Tungus v. Skovgaard, 358 U.S. 588 (1959); O’Brien v. Luckenbach
S.S. Co., 293 F. 170 (2d Cir. 1923); Maines v. A/S Nye Kristianborg, 84 F. Supp.
775 (D. Md. 1949). Because the injuries involved in the instant case occurred on
the high seas and not within the territorial waters of any state, this discussion of
the DOHSA does not deal with Moragne v. States Marine Lines, Inc., 398 U.S.
375 (1970), or its progeny. Nevertheless, any discussion of wrongful death ac-
tions in admiralty would be incomplete without noting that in Moragne the Su-
preme Court held that an action for death lies under general maritime law in
situations not covered by the DOHSA. In effect, a death occurring within a
marine league of the United States shore may give rise to a cause of action
under general maritime law, but not under the DOHSA. Id. at 402, 409; see also
Sea-Land Servs., Inc. v. Gaudet, 414 U.S. 573 (1974) (suit pursuant to general
maritime law for damages for wrongful death of decedent longshoreman injured
in the territorial waters of Louisiana was not barred by prior receipt of judgment
and damages for those injuries during decedent’s lifetime).

79. GmMoRre & BLack, supra note 21, at 361.

80. Usually the courts apply the survival statute of the state where the tort-
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decedent’s personal representatives to recover for the decedent’s
pain and suffering.®! Furthermore, the personal representative of
a seaman killed on the high seas may bring a claim pursuant to
the Jones Act, the DOHSA, or perhaps both.52

III. INsTANT OPINION

In the instant case, the Second Circuit Court of Appeals re-
fused to affirm the district court’s holding that the navigable wa-
ters of the United States include the high seas®® and that the

feasor is domiciled or incorporated. 2 BENEDICT, supra note 77, § 81; GILMORE &
Brack, supra note 21, at 364-65.

81. 2 BENEDICT, supra note 77, § 81,

82, GILMORE & BLACK, supra note 21, at 363-64; 2 BENEDICT, supra note 77, §
81.
83. Cove Tankers Corp. v. United Ship Repair, Inc., 683 F.2d 38, 41 (2d Cir.
1982). Before admitting that it found congressional intent ambiguous on the is-
sue of whether the LHWCA applies on the high seas, Cove Tankers Corp. v.
United Ship Repair, Inc., 528 F. Supp. 101, 111 (S.D.N.Y. 1981), the district
court cited Szumski v. Dale Boat Yards, Inc., 90 N.J. Super. 86, 216 A.2d 256,
rev’d on other grounds, 48 N.J. 401, 226 A.2d 11 (1966), cert. denied, 387 U.S.
944 (1967), as purporting to hold that the LHWCA applied on the high seas.
Cove Tankers Corp., 528 F. Supp. at 104. Without deciding whether the
LHWCA applies on the high seas, the New Jersey Supreme Court reversed,
holding that the deceased land-based worker was covered by state worker’s com-
pensation. Szumski v. Dale Boat Yards, Inc., 48 N.J. 401, 407, 226 A.2d 11, 14
(1966), cert. denied, 387 U.S. 944 (1967). A noted treatise, however, states that:

[Allthough the constitutional maritime power of the United States in-
cludes not only the navigable waters of the United States but the high seas
as well, it seems clear from the choice of statutory language that Congress
intended to confine the Longshoremen’s Act to the territorial navigable
waters of the United States.
4 A. Larson, THE Law or WoRKMEN’S COMPENSATION § 89.33 (1983); see also
supra text accompanying notes 24-47,

The district court cited several cases to support the proposition that the high
seas are included in the navigable waters of the United States. See Cove Tank-
ers Corp., 528 F. Supp. at 106. None of the cases cited, however, applied the
LHWCA. Furthermore, only two of the cases were decided after the LHWCA
was enacted, and only one case was decided after the enactment of the 1972
amendments. In United States v. Asbury Park, 340 F. Supp. 555 (D.N.J. 1972),
the court held that the Atlantic Ocean is part of the navigable waters of the
United States. Id. at 562 (construing the meaning of the Rivers and Harbors
Appropriation Act of 1899). According to the court in United States v. Hilton,
619 F.2d 127 (1st Cir.), cert. denied, 449 U.S. 887 (1980), for purposes of deter-
mining the legality of the Coast Guard’s boarding of vessels on the high seas,
“[t]he high seas lie seaward of the territorial waters, which extend three miles
from the coast, . . . [and] encompass the contiguous zone . . . extending three
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LHWCA therefore provides the compensatory remedy when ship
repairmen, who are protected by the LHWCA while working in
port, incur injuries while working on the high seas during the
course of their employment.®* The Second Circuit, however,
agreed with the district court that employee compensation was
the ultimate issue of the case,®® even though the suit was filed by
a shipowner seeking indemnification and not by an injured em-
ployee demanding compensation.®® The circuit court found that
the LHWCA focuses not upon maritime workers injured on the
high seas but upon workers who are employed at the water’s edge
and are not protected by state compensation laws.?? The circuit
court believed the 1972 amendments to the LHWCA reinforced
this landward focus,®® but shared the district court’s concern that
Congress had failed to contemplate the increasingly common
practice of sending repairmen to sea when it enacted and
amended the LHWCA.®*® The court feared that a reversal of the
district court’s holding, which allowed recovery pursuant to the
LHWCA, would necessarily delay and might even jeopardize that

to twelve miles from the coast.” Id. at 131 n.1. Finally, the Supreme Court has
declared:

Under generally accepted principles of international laws, the navigable

sea is divided into three zones, distinguished by the nature of the control

which the contiguous nation can exercise over them. Nearest to the na-
tion’s shores are its inland, or internal waters . . . . Beyond the inland
waters, and measured from the seaward edge, is a belt known as the mar-
ginal, or territorial sea . . . . Outside the territorial waters are the high
seas . ...

United States v. Louisiana, 394 U.S. 11, 22-23 (1969).

84. Cove Tankers Corp., 683 F.2d at 40. The district court invited alternative
theories of compensation by stating: “There is no contention before us that the
physical character of the high seas is such that a different rule of workmen’s
compensation should apply there than applies in coastal waters.” 528 F. Supp.
at 112,

85. 683 F.2d at 41. Summarizing the ultimate issue, the circuit court de-
clared that “the question is not whether a federal, as opposed to a state, com-
pensation scheme applies; rather the question is whether the federal, or no,
scheme of compensation applies.” Id.

Accepting LHWCA benefits, see supra note 8, bars pursuit of Jones Act
claims. See Wilkes v. Mississippi River Sand & Gravel Co., 202 F.2d 3883, 386
(6th Cir.), cert. denied, 346 U.S. 817 (1953).

86. Cove Tankers Corp., 683 F.2d at 40.

87. See id.

88. Id. at 42.

89. Id. at 40-42.
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recovery.”® Thus, to ensure compensation pursuant to the
LHWCA, even though the injuries were sustained on the high
seas, the circuit court examined the policies underlying the 1972
amendments of the LHWCA?? to justify affirmance of the district
court’s decision.

Noting first that the 1972 amendments effected a landward ex-
tension of the LHWCA’s coverage,®® the court, citing P.C. Pfeiffer
Co. v. Ford,® recognized that Congress, even before it amended
the LHWCA, had expressed some concern that particular workers
might “walk in and walk out” of the LHWCA’s coverage.®* The
court believed that judicial recognition of a three-mile United
States coastal limit beyond which the LHWCA was inapplicable
would result in the undesirable possibility that a worker could
move in and out of the LHWCA'’s coverage at the whim of a ship-
owner.” Because of the perceived congressional intent to deem-
phasize the importance of where the injuries occurred,®® and be-
cause the plaintiff’s vessel ventured onto the high seas for only a
fraction of its voyage,®” the circuit court found that the injured
ship repairmen were covered by the LHWCA despite the presence
of the vessel on the high seas at the time of the accident.?® Thus,
the instant court, holding that application of the LHWCA defeats
a shipowner’s claim for indemnity, affirmed the district court’s
ruling which granted defendant’s motion for judgment on the
pleadings.®®

IV. CoMMENT

The circuit court’s reluctance to determine whether the high
seas are included in the navigable waters of the United States for

90, Id. at 41.

91, Id. at 41-42. By way of analogy, the circuit court stated that “[t]he case
before us presents the reverse of the traditional situation that had troubled the
courts and Congress for so many years, since the employees here were injured
far seaward of any previously drawn Jensen line.” Id. at 41.

92, See id.

93, 444 U.S. 69 (1979).

94, Cove Tankers Corp., 683 F.2d at 42.

95, Id.

96. Id.

97. Id.

98. Id.

99, Id.
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LHWCA purposes,®® coupled with the court’s application of the
LHWCA to the facts of the instant case, may foster disparities in
compensation available to persons injured or killed on the high
seas. For example, a Jones Act seaman and a LHWCA worker,
both injured in the same accident aboard a vessel on the high
seas, would receive different compensatory benefits even though
they worked under the same conditions and confronted the same
maritime hazards.

Ignoring the ramifications of its own conclusion that Congress
did not contemplate application of the LHWCA to repairmen in-
jured on the high seas'® and disregarding the district court’s invi-
tation for arguments suggesting alternative theories of compensa-
tion, 2 the circuit court applied the LHWCA to the facts of the
instant case for two reasons. First, the court felt it must ensure
LHWCA relief because of the repairman status'®® of Roussos and
Georgopoulos.’® Second, the court believed that Congress in-
tended to ensure compensation of LHWCA workers regardless of
where the injuries occurred.'®®

In theory,°® the instant court should not have felt constrained
to permit compensation under the LHWCA; the injured worker,
Roussos, and the beneficiaries of Georgopoulos could have re-
ceived complete relief under the Jones Act. Considering the broad
application of the Jones Act'®® in accordance with the Robison
test,2°® sufficient evidence was presented to submit for jury deter-
mination the question of Roussos’ and Georgopoulos’ status as
Jones Act seamen despite their failure to carry seaman’s pa-
pers.1®® During the voyage, both workers performed substantial
parts of their work on board the vessel''® and, in their capacities

100. See supra notes 83-84 and accompanying text.

101. See supra text accompanying notes 83-89.

102. See supra note 84.

103. A repairman may be a LHWCA worker. See supra note 46.

104. See supra text accompanying note 91.

105. See supra note 46; see supra text accompanying notes 92-98.

106. Acceptance of LHWCA benefits by Roussos and the beneficiaries of Ge-
orgopoulos, see supra note 8, barred later consideration of Jones Act claims. See
supra note 85; see also supra note 49 and accompanying text (worker’s option to
refuse LHWCA compensation and pursue a Jones Act claim).

107. See supra notes 52-56 and accompanying text.

108. See supra notes 57-61 and accompanying text.

109. See supra note 59 and accompanying text.

110. See supra text accompanying note 58.
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as repairmen, they contributed to the welfare of the vessel. These
workers, along with the members of the regular crew, risked the
same unique hazards of the sea.!'! Furthermore, sound arguments
supported Jones Act suits by both workers against their employer
or the vessel owner. According to the Mahramas court, an em-
ployer of seamen, although not the shipowner, may be liable to
his employees for negligence under the Jones Act.** Also, a sea-
man who is not a regular employee on the vessel may sue the
vessel owner for negligence if he can prove either that he is an
employee of both his regular employer and the vessel owner or
that he is a borrowed servant of the vessel owner.?*®* Whatever the
approach taken, a party found liable pursuant to the Jones Act
would be responsible for providing maintenance and cure,!** and
the vessel might be held liable for unseaworthiness.!'® Even if the
court had denied Jones Act relief, the beneficiaries of Georgo-
poulos could have obtained relief under the DOHSA, regardless of
the decedent’s status as a Jones Act seaman.’*® Neither the case
law nor the commentators suggest that a ship repairman covered
by the LHWCA while in port cannot be a seaman covered by the
Jones Act while performing duties on the high seas. In fact, the
authorities suggest that this dual status is indeed possible,*” al-
though the same worker may not pursue claims under both the
Jones Act and the LHWCA 18

The instant court expressed concern that if the court recog-
nized a three-mile limit to LHWCA coverage, Roussos and Ge-
orgopoulos could have been “moved in and out” of that coverage
at the whim of the shipowner.'’® The court rejected the three-

111, See supra notes 51, 60.

112, See supra notes 65-66 and accompanying text; see supra text accompa-
nying note 75.

113. See supra notes 67-74 and accompanying text. Another theory support-
ing shipowner liability to a seaman who is not the shipowner’s regular employee
holds that liability rests on the party in operational control of the vessel and is
not determined by the employment relationship. See supra text accompanying
note 75.

114. See supra note 51.

115. Id.

116. See supra notes 76-82 and accompanying text.

117. See supra note 49 and accompanying text.

118. See id.

119, See supra text accompanying notes 94-95. A three-mile limit is not
without precedent; the DOHSA does not apply unless the injury resulting in
death occured at least three miles from shore. See supra text accompanying
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mile limit for the LHWCA by analogizing this concern to the con-
cerns that motivated Congress to amend the LHWCA in 1972.12°
In 1972 Congress had sought to eliminate disparities between the
compensation received by a repairman injured on a pier, when a
state compensation plan would apply, and the compensation re-
ceived by a repairman injured on a ship moored at the same pier,
when the LHWCA would apply. After passage of the 1972 amend-
ments, repairmen were entitled to receive the same amount of
compensation for injuries occuring at either location.!?* The
court’s analogy simply does not apply, however, when the injury
occurs on the high seas. The 1972 amendments stand as evidence
that Congress desired to place the LHWCA worker who is injured
on the high seas in the same position as a similar worker who is
injured on the shore.’?” Even so, Congress has continued to ap-
prove the separate compensation schemes for the LHWCA worker
and the Jones Act seaman.’?® According to Congress, the seaman
alone endures the unique hazards of the sea,*?* and thus the land-
based LHWCA worker does not need the protection of an action
for unseaworthiness.’?® Equal treatment of a worker on the pier
and a worker on a ship moored at the same pier, therefore, re-
quired abolition of the LHWCA worker’s unseaworthiness cause
of action. Denying the worker on a ship on the high seas this right
of action, however, creates inequality between the worker and a
Jones Act seaman. Application of the LHWCA on the high seas
clearly creates disparity.

By limiting its decision to the facts of the instant case, the cir-
cuit court has created a zone of uncertainty:?® a worker, covered
by the LHWCA while in port, but qualifying as a Jones Act sea-
man while working on the high seas, is given no judicial guidance

note 79.

120. See supra text accompanying note 95.

121. See supra note 21; see also supra notes 46-47 and accompanying text.

122. See supra note 47 and accompanying text.

123. See id.

124, Id.

125, Id.

126. See supra note 49 and accompanying text. The retention of the high
seas within the compensation districts, see supra note 41, can be reconciled with
the removal of the high seas from the coverage provisions of the LHWCA, see
supra notes 36, 37, 41 and accompanying text, by reading the LHWCA as apply-
ing to injuries sustained on the high seas only if the injuries are not covered by
the Jones Act.
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concerning which act to invoke if he is injured on the high seas.
To be consistent with congressional intent to endow seamen with
special maritime protection, courts should limit application of the
LHWCA to cases that arise within three miles of the United
States shore or to instances when the injured worker cannot qual-
ify as a Jones Act seaman.

Marc W. Joseph



ALIENS—IMMIGRATION AND NATURALIZATION SERVICE POLICY OF
ExcrLuping HoMOSEXUAL ALIENS WITHOUT A MEDICAL CERTIFICATE
Is Invarp, Hill v. United States Immigration and Naturaliza-
tion Service, 714 F.2d 1470 (9th Cir. 1983).

I. Facts AnND HoLbpING

In the first of two companion cases,! Hill, a homosexual alien,
petitioned for writ of habeas corpus? seeking review of an Immi-
gration and Naturalization Service (INS) decision to deny him
entry into the United States. When Hill arrived in the United
States,® he voluntarily stated to an INS official that he was a ho-
mosexual. The INS immediately notified Hill that he was proba-
bly subject to exclusion under section 1182(a)(4) of the Immigra-
tion and Nationality Act. That Act excludes aliens who have
certain mental disorders.* At Hill’s exclusionary hearing the im-
migration judge refused to exclude him from the United States
because the INS had not provided the court with Public Health
Service (PHS) certification confirming that Hill was afflicted with
a medical defect.® The Board of Immigration Appeals (Board) re-
versed, holding that certification was irrelevant,® and Hill ap-

1. 'The first case was In re Hill. Lesbian/Gay Freedom Day Comm., Inc. v.
INS, 541 F. Supp. 569 (N.D. Cal. 1982). The second case was Lesbian/Gay Free-
dom Day Comm., Inc. v. INS. Id. The court heard motions within a few weeks in
both cases and because the factual and legal questions were so closely related
decided to consolidate the actions.

2. Aliens have no constitutional right to enter the United States, see infra
text accompanying note 68; therefore, Hill could not challenge the propriety of
excluding homosexuals. Instead, he challenged the procedures for exclusion.

3. Hill was a citizen of Great Britain and sought entry into the United States
as a “nonimmigrant visitor for pleasure.” Lesbian/Gay Freedom Day Comm.,
Inc., 541 F. Supp. at 573.

4. 8 U.S.C. § 1182(a)(4) (1976). The statute traditionally has been used to
exclude homosexual aliens. See infra notes 18-33 and accompanying text. It pro-
vides that “[a]liens afflicted with psychopathic personality, sexual deviation, or a
mental defect” are excluded from admission into the United States. 8 U.S.C. §
1182(a)(4) (1976).

5. The PHS had been told not to certify homosexuals as sexual deviates or
mental defectives. See infra text accompanying notes 55-56. Thus, the INS
could not obtain the requisite certification to exclude Hill. Lesbian/Gay Free-
dom Day Comm., Inc., 541 F. Supp. at 573.

6. The Board said that when an alien makes an unsolicited statement that

689
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pealed the decision to the United States District Court for the
Northern District of California. He argued only that the INS
could not exclude a homosexual alien without medical certifica-
tion by the PHS.” That court granted Hill’s writ of habeas
corpus® and held that it is an abuse of discretion for the INS to
exclude him on the grounds that he has a sexual deviation
without first obtaining a medical certificate.®

In the second action, plaintiffs, Lesbian/Gay Freedom Day
Committee, Inc. and its officers, alleged that the INS policy which
excluded homosexuals because they voluntarily admitted their
homosexuality was invalid and sought a permanent injunction®
against the INS to prevent it from implementing that policy. The
Lesbian/Gay Freedom Day Committee (Committee) sponsors a
yearly celebration in San Francisco designed to promote the
rights of gay citizens. The celebration includes speeches by and
conversations with homosexuals from various countries.'’ Plain-
tiffs argued that Congress intended section 1182(a)(4) to be a
medical exclusion and that because homosexuality was no longer
considered a sexual deviation, the INS policy excluding homosex-
uals was contrary to congressional intent and therefore invalid.!?
Plaintiffs also contended that the policy was unconstitutional be-
cause it prevented homosexuals from entering the United States,
and thereby infringed upon plaintiffs’ first amendment right to

he is a homosexual he thereby fails to meet his burden of establishing that he is
admissible to the United States. Thus, regardless of whether he was a certified
sexual deviate, Hill was excludable. Lesbian/Gay Freedom Day Comm., Inc., 541
F. Supp. at 574.

7. Id.

8. The court first determined that it had jurisdiction. The INS alleged that
because Hill had left the United States he was no longer in custody and his
petition was moot. The court found that Hill was still in custody because the
Board's decision was binding and could be used to bar him from future entry.
Furthermore, the repetition/evasion exception to the mootness doctrine pre-
vented that doctrine from deflating Hill’s petition. Id. at 575-77.

9. Id, at 580.

10. A preliminary injunction enjoining defendants from interfering with the
entry of homosexual aliens had been granted earlier by the court because an
injunction would prevent serious infringement of the plaintiffs’ rights without
harm to the government. Id. at 580-81.

11. The celebration includes a parade and speeches advocating gay rights.
Homosexuals from several foreign countries are invited to attend and share their
experiences and insights concerning the social and political status of homosexu-
als in their countries. Id. at 580.

12, Id. at 581, 583-84.
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associate with homosexuals from foreign countries.’® The INS re-
sponded that its policy could not be reviewed by the court be-
cause that policy was dictated by congressional statute.* The dis-
trict court ruled in favor of the plaintiffs'® and held that Congress
had intended to exclude homosexuals only if homosexuality con-
stituted a medical disorder. Because homosexuality is no longer
considered such a disorder, the court found that the INS policy
excluding homosexuals violated congressional intent.®* The court
also held that the policy infringed upon first amendment rights
by limiting plaintiffs’ ability to converse with homosexuals.” The
INS appealed to the Ninth Circuit Court of Appeals. That court
affirmed the Hill decision but vacated the judgment which
granted the Committee injunctive relief. Held: The INS cannot
exclude homosexual aliens without PHS medical certification of
psychopathic personality, sexual deviation, or mental defect, but
issuance of an injunction was no longer proper because the possi-
bility that aliens might at some future time be excluded solely
due to their professed homosexuality was too speculative to create
a case or controversy.

II. LeEGAL BACKGROUND
A. Ezxclusion of Homosexual Aliens

Homosexuals were first excluded from entry into the United
States by the Immigration and Nationality Act of 1917.® That

13. Id. at 585.

14. Id. The INS contended that only discretionary acts of the executive are
subject to judicial review. Id. (construing Kleindienst v. Mandel, 408 U.S. 753
(1972)). Because INS policy excluding homosexuals was pursuant to an act of
Congress, 8 U.S.C. § 1182(a)(4), it was not discretionary and not subject to re-
view. Lesbian/Gay Freedom Day Comm., Inc., 541 F. Supp. at 585 (construing 8
U.S.C. § 1182(a)(4) (1976)). The court rejected this argument, ruling that §
1182(a)(4) excludes aliens with mental disorders and homosexuality is not a
mental disorder. Thus, the INS decision to adopt a policy excluding homosexu-
als was a discretionary act, rather than an act dictated by congressional statute.
Id. at 585.

15. Id. at 588.

16. Id. at 585.

17. Id. at 587.

18. Immigration and Nationality Act of 1917, ch. 29, 39 Stat. 874 (1917) (re-
pealed 1952). This Act was a codification of all earlier immigration policies. It
was designed to keep out persons who were undesirable because of their poor
health, their politics, their race, or simply because they glutted the labor market.
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Act denied entry to persons who were certified by an examining
physician as “mentally . . . defective” or afflicted with a “consti-
tutional psychopathic inferiority.”*® The INS and PHS classified
homosexuals as constitutional psychopathic inferiors or mental
defectives and excluded them accordingly.?®

In 1952 Congress passed the McCarren-Walter Act?* which re-
pealed the Immigration and Nationality Act of 1917 and revised
immigration policies and procedures.?? In an effort to use more
modern medical terminology in the new immigration law, Con-
gress asked the PHS to recommend which physical defects should
be grounds for denying aliens entry.?® In response, the PHS listed
several classes of aliens who should be refused entry for medical
reasons,?* and Congress incorporated that list in the Act.?® One of

Wasserman, The Immigration and Nationality Act of 1952—Qur New Alien
and Sedition Law, 27 Temp. L.Q. 62, 66-67 (1953).

19, Immigration and Nationality Act of 1917 § 3.

20. See, e.g., In re La Rochelle, 11 1. & N. Dec. 436 (1965) (The Board re-
viewed a decision by the INS to deport a homosexual alien who had entered the
United States in 1949. Applying the Immigration and Nationality Act of 1917,
which was in effect at the time of the alien’s entry, the Board concluded that the
Act’s exclusion of constitutional psychopathic inferiors included homosexuals.);
see also In re Fleuti, 12 I. & N. Dec. 308, 309 (1965) (“Under the immigration
laws, a person of constitutional psychopathic inferiority may be one whose his-
tory reveals a pattern of anti-social conduct or conflict with authority or it may
be one who is a sex pervert such as a homosexual.”); United States v. Flores-
Rodriguez, 237 F.2d 405 (2d Cir. 1953) (homosexual could be excluded under the
1917 Act because he was constitutionally psychopathic, inferior, or mentally
defective).

21, McCarren-Walter Act, ch. 477, 66 Stat. 163 (1952) (current version at 8
U.S.C. §§ 1101-1503 (1976 & Supp. II 1978)).

22. H.R. Rep. No. 1365, 82d Cong., 2d Sess. 1 (1952), reprinted in 1952 U.S.
Cope Cong. & Ap. NEws 1653 [hereinafter cited as H.R. Rer. No. 1365]. The
McCarren-Walter Act also codified the procedures to be followed in excluding
aliens for medical reasons. Upon arrival at any port of entry into the United
States, all aliens suspected of having a physical or mental defect must be ex-
amined by a PHS medical officer. 8 U.S.C. § 1224 (1976). If an alien suffers from
an excludable medical defect, the examining physician certifies that fact to the
INS. Id. The INS is then required to conduct a hearing to determine whether
the alien should be excluded or allowed to enter. Id. That determination is
based solely on the medical certificate from the PHS. 8 U.S.C. § 1226 (1976).

23. See H.R. Rer. No. 1365, supra note 22, reprinted at 1698-99.

24, Id., reprinted at 1699-1702.

25. McCarren-Walter Act § 212(a)(1)-(7) (codified with amendments at 8
U.S.C. § 1182(a)(1)-(5) (1976)). There is one exception; although the PHS sug-
gested that the term “feebleminded” be substituted for “idiots, imbeciles or mo-
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the classifications was persons “afflicted with psychopathic per-
sonality,”?® and Congress adopted that classification intending it
to encompass homosexuals.?? Significantly, the PHS appeared to
have intended for homosexuality to be medically diagnosed.?® It
referred to “the diagnosis of homosexuality,”?® and the “utility of
psychological tests” in determining whether persons were homo-
sexual.?® Also, the House Report concerning adoption of the
PHS’s medical classifications refers to those classifications as “the
medical grounds for exclusion.”® Thus, after passage of the Act,
the PHS certified homosexual aliens as having psychopathic per-
sonalities®? and the INS used the PHS certification to bar those
aliens from the United States.®®

The McCarren-Walter Act codified the procedures which were
to be followed by the INS in excluding aliens for medical reasons.

rons,” H.R. Rep. No. 1365, supra note 22, reprinted at 1700, it was not. See
McCarren-Walter Act § 212(a)(1).

26. McCarren-Walter Act § 212(a)(4). In full, the statute excluded “[a]liens
afflicted with psychopathic personality, epilepsy, or a mental defect.” Id. The
PHS defined psychopathic personality as “disorders of the personality . . . . In-
dividuals with such a disorder may manifest a disturbance of intrinsic personal-
ity patterns, exaggerated personality trends . . . [and] frequently include those
groups of individuals suffering from addiction or sexual deviation.” H.R. REp.
No. 1365, supra note 22, reprinted at 1700. Psychopathic personality was in-
tended to replace “constitutional pyschopathic [sic] inferiority.” S. Rep. No.
1137, 82d Cong., 2d Sess. 9 (1952), reprinted in 3 O. TRELLES & J. BAILEY, IMMI-
GRATION AND NATIONALITY ACTS LEGISLATIVE HISTORIES AND RELATED DOCUMENTS
(1979) [hereinafter cited as S. Rep. No. 1137].

27. 'The original bill explicitly provided for exclusion of homosexzuals. See id.,
reprinted at 1701. The final draft did not mention homosexuals, apparently be-
cause the PHS believed the exclusion of aliens with a psychopathic personality
or mental defect would include homosexuals. See id., reprinted at 1700; S. Rep.
No. 1187, supra note 26, reprinted at 9. The Senate said the change in terminol-
ogy was not to be construed “as modifying the intent to exclude all aliens who
are sexual deviates.” Id.

28. H.R. Rep. No. 1365, supra note 22, reprinted at 1701.

29. Id.

30. Id.

31. Id. at 1698 (emphasis added).

32. SeelnreS, 81 & N. Dec. 409, 410-11 (1959) (PHS certified homosexual
as a psychopathic personality); In re P, 7 I. & N. Dec. 258, 259 (1959) (PHS
certified respondent had a psychopathic personality at the time of his entry be-
cause respondent admitted his homosexuality).

33. See Boutilier v. INS, 387 U.S. 118, 118-20 (1967); Quiroz v. Neelly, 291
F.2d 906 (5th Cir. 1961); In re S, 8 I. & N. Dec. 409 (1961); Inre P, 71 & N.
Dec. 258 (1959).
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First, all aliens are detained for a sufficient time to allow immi-
gration and medical officers to examine them and determine
whether they are a member of an excluded class.®* All aliens sus-
pected of having a physical or mental defect must be examined by
a PHS medical officer who decides whether the aliens suffer from
an excludable medical defect.®® If an alien does have an excluda-
ble medical defect, the examining physician certifies that fact to
the INS.*® Then, the INS is required to conduct a hearing to de-
cide whether the alien should be excluded or allowed to enter.3”
That determination is dictated by the medical certificate from the
PHS.?® The legislative history of the McCarren-Walter Act em-
phasizes the importance of the certificate.?® Both House and Sen-
ate reports state that once a PHS officer certifies an alien’s
mental or physical defect, the special inquiry officer at the exclu-
sionary hearing must base his decision only on that certificate.*°

The INS policy of excluding homosexuals was challenged suc-
cessfully in Fleuti v. Rosenberg.** In that case the Ninth Circuit
held that the term “psychopathic personality” was void for
vagueness.* The court found that the term did not provide a
“sufficiently definite warning” that “psychopathic personality”
embraced homosexuality and sexual perversion.*® Congress
amended the statute** in response to the Fleuti decision by ad-
ding “sexual deviation” to the list of excludable medical afflic-

34, 8 US.C. § 1222 (1976).

36, Id. § 1224 (1976).

36. Id,

37. Id.

38. Id. § 1226 (1976).

39. See H.R. Rer. No. 1365, supra note 19, reprinted at 1711, S. Rep. No.
1137, 82d Cong., 2d Sess. 45 (1952).

40. Id.

41, 302 F.2d 652 (9th Cir. 1962), vacated on other grounds, 374 U.S. 449
(1963).

42, 302 F.2d at 658.

43, Id. The court recognized that Fleuti was deported because he was af-
flicted with a psychopathic personality at the time he entered the United States
and that Congress had full power to deny entry to any class of aliens. Neverthe-
less, the government’s use of post-entry conduct denied Fleuti the chance to
abstain from homosexual conduct and avoid being deported because the statute
was too vague to give Fleuti adequate notice that his subsequent conduct would
lead to deportation. Id. at 655-56, 658.

44, Act of Oct. 3, 1965, Pub. L. No. 89-236, 79 Stat. 911 (codified at 8 U.S.C.
§ 1182(a)(4) (1976)).
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tions.*> Congress stated that it had intended for the original
wording to encompass homosexuals, but because the Ninth Cir-
cuit had held the wording unconstitutionally vague, the sexual
deviation category was added “to resolve all doubt.”*®

The Supreme Court upheld the INS policy of excluding homo-
sexuals in Boutilier v. Immigration and Naturalization Service.*
A PHS officer certified that the homosexual petitioner in Bouti-
lier was afflicted with a psychopathic personality.*®* The Court de-
nied petitioner’s contention that although he was a homosexual,
he was not therefore a psychopathic personality.*® Instead, the
Court found that Congress did not intend the term “psychopathic
personality” to be used in its clinical sense but “to effectuate its
purpose to exclude from entry all homosexuals and other sex per-
verts.”"® Furthermore, the Court found that the term was not un-
constitutionally vague and thus overruled Fleuti."* After the 1965
amendment and Boutilier, the INS had full authority to continue
its policy of excluding homosexuals from entry on the grounds
they were sexual deviates and psychopathic personalities.®?

During the 1960s, the medical and scientific communities began
criticizing the classification of homosexuality as an illness.’® Con-

45. S. Rep. No. 748, 89th Cong., 1st Sess. 18-19 (1965), reprinted in 1965
U.S. Copk Cong. & Ap. NEws 3328, 3337 [hereinafter cited as S. Rep. No. 748].

46. Id.

47. 887 U.S. 118 (1967).

48. Id. at 120.

49. Id. at 120-23.

50. Id. at 122.

51. See id. at 123-25, The Court found that petitioner was not being de-
ported for his conduct after he entered the United States, but for characteristics
he possessed at the time he entered. Furthermore, because Congress has plenary
power to exclude aliens for any reason, the alleged vagueness of the statute was
irrelevant. In any event, the notice requirement was inapplicable because peti-
tioner was affected with homosexuality whether or not he had notice such a con-
dition could lead to his deportation. Id.

52, See Lavoie v. INS, 418 F.2d 732 (9th Cir. 1969), cert. denied, 400 U.S.
854 (1970).

53. The biologist, Alfred Kinsey, published his famous work on sexuality in
1948. He found that an individual’s sexual behavior cannot be represented as
either normal or abnormal. A, Kinsey, W. PoMEROY & C. MARTIN, SEXuAL BE-
HAVIOR IN THE HuMaN MALE, 638-59 (1948). Instead, he suggested viewing behav-
ior as a point along a continuum of sexual activity which includes homosexuality
and heterosexuality. Id. After the Kinsey report, attitudes in the psychiatric
community towards homosexuals began to change. Homosexuality was no longer
considered a mental illness, but merely one form of sexual behavior. See V. BuL-



696 VANDERBILT JOURNAL OF TRANSNATIONAL LAW [Vol. 16:689

sequently, the American Psychiatric Association voted in 1973 to
remove homosexuality from its list of medical disorders.’ In Au-
gust 1979, the Surgeon General declared that homosexuality no
longer was considered a mental defect®® and that PHS officers
should not certify homosexuals as sexual deviates or psychopathic
personalities solely on the basis of their homosexuality.*

No longer able to obtain the certification necessary to exclude
homosexuals, the INS allowed them to enter the United States
conditionally while it sought the advice of the Department of Jus-
tice.’” When the Department informed the INS that it was still
required to exclude homosexuals,®® the INS formed a new policy
to implement this exclusionary rule. In essence, that policy re-
quired immigration officers to exclude from the United States
anyone who offered an unsolicited admission of homosexuality.®®
Thus, although the grounds for their exclusion were medical,
homosexuals could be excluded without medical certification.®®
This policy was successfully challenged in the lower court opinion
of the instant case, Lesbian/Gay Freedom Day Committee, Inc. v.
INS.%* The district court found that Congress placed aliens af-
flicted with a psychopathic personality, sexual deviation, or
mental defect among those classes of aliens excludable for medi-
cal reasons.®? Additionally, the court found that Congress in-
tended to exclude homosexuals on the premise that homosexual-

LoucH, HomMosexuaLiTy: A History 154-62 (1979); Epilogue, HOMOSEXUALITY
AND THE IssUE oF MENTAL JLLNESS IN HoMOSEXUAL BEHAVIOR 391 (J. Marmor ed.
1980).

54. N.Y. Times, Apr. 9, 1974, at 12, col. 4.

655. Memorandum from dJulius Richmond, Assistant Secretary for Health,
United States Dep’t of Health, Education, and Welfare, to William Foege and
George Lythcott (Aug. 2, 1979), cited in Bogatin, The Immigration and Nation-
ality Act and the Exclusion of Homosexuals: Boutilier v. INS Revisited, 2 CAR-
pozo L. Rev. 359, 360 (1981).

56, Id.

57. N.Y. Times, Aug. 15, 1979, at A14, col. 1.

58. Memorandum from John Harmon, Assistant Attorney General, to David
Crossland, Acting Commissioner, INS (Dec. 10, 1979), cited in Lesbian/Gay
Freedom Day Comm,, Inc. v. INS, 541 F. Supp. 569, 573 (N.D. Cal. 1982).

59, Department of Justice, Guidelines and Procedures for the Inspection of
Aliens Who are Suspected of Being Homosexuals (Sept. 9, 1980) (press release),
cited in Bogatin, supra note 55, at 369-72.

60. Id.

61. 541 F. Supp. 569 (N.D. Cal. 1982).

62, Id. at 577.
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ity is a medical defect.®® Because homosexuality is a medical
exclusion, the court determined that a medical examination and
certificate are required by statute before an alien can be excluded
for homosexuality.®* Congress could not intend to exclude homo-
sexuals because homosexuality is no longer considered a medical
disorder.®® Thus, the court held that the INS policy which ex-
cludes homosexual aliens solely because they make an unsolicited
admission of their homosexuality to an INS officer is contrary to
congressional intent and therefore invalid.®® On appeal the Ninth
Circuit had the opportunity to review the district court’s inter-
pretation of the INS policy and Congress’ intent concerning ex-
clusion of homosexuals.

B. Judicial Review of Exclusion Policy and Procedure

The power of Congress to decide which aliens may cross United
States borders has long been accepted by the courts as plenary
and nearly unqualified.*” Admittance into the United States is a
privilege, not a right, and Congress may condition that privilege
in any fashion or revoke it at any time.®® The immigration power
is peculiarly political, arising as it does from the absolute sover-
eignty of the United States as a nation and from the executive
and legislative authority over national security and foreign af-
fairs.®® Because immigration matters are political, the judiciary
consistently has refused to scrutinize congressional decisions con-
cerning immigration.” The courts, therefore, will not review an

63. Id. at 578-79.

64. Id. at 579-80.

65. Id. at 585.

66. Id.

67. Kleindienst v. Mandel, 408 U.S. 753 (1972); Galvan v. Press, 347 U.S. 522
(1954); Fong Yue Ting v. United States, 149 U.S. 698 (1893); The Chinese Ex-
clusion Case, 130 U.S. 581 (1889).

68. Aliens have been excluded solely because of their nationality, see The
Chinese Exclusion Case, 130 U.S. 581, 606 (1889), and for membership in the
Communist Party even though membership was terminated before the statute
prohibiting it was enacted. Galvan, 347 U.S. 528-29; see also Fiallo v. Bell, 430
U.S. 787 (1977) (sustaining a statute allowing preferential immigration status to
natural mothers of illegitimate children but not to natural fathers).

69. See Mathews v. Diaz, 426 U.S. 65, 81 (1976); Harisiades v. Shaughnessy,
342 U.S. 580, 588-89 (1952); The Chinese Exclusion Case, 130 U.S. at 603-06.

70. Harisiades, 342 U.S. at 589. See generally 2 C. GornoN & H. RosENn-
FIELD, IMMIGRATION LAw AND PROCEDURE § 8 (1982).
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exclusion order on substantive grounds.”™

The courts, however, are willing to review exclusionary proce-
dures to decide whether certain procedural requirements have
been followed.” Congress created certain minimal procedural re-
quirements for exclusions, and the courts have been granted the
authority to determine whether the INS and PHS adhere strictly
to those procedures.” In this manner aliens are guaranteed cer-
tain procedural due process rights, including the right to notice of
charges and an administrative hearing.” Procedural challenges
often involve the propriety of medical exclusions. Consistently,
the Board of Immigration Appeals has required a medical certifi-
cate to exclude aliens on medical grounds.” The courts have en-
forced that requirement. In Johnson v. Shaughnessy,*® for exam-
ple, the Supreme Court reversed a deportation order that was
based upon an improperly obtained medical certificate.”” The
Court pointed out that medical certification by the PHS is final
evidence of a physical defect, and held that exclusion for medical
reasons must be grounded upon a proper examination and certifi-
cate. The district court’s opinion in Lesbian/Gay Freedom Day
Committee, Inc. was consistent with that holding.”The district
court recognized the requirement that the INS follow medical
procedures” and held that petitioner Hill could not be excluded
as a person afflicted with a sexual deviation without a medical
certificate from the PHS.®° Although the courts will not substan-
tively review exclusionary policies on behalf of aliens seeking ad-
mission into the United States,® in recent years the judiciary has
substantively reviewed exclusion policies in challenges brought by
United States citizens. These citizens claim that the exclusion of
a particular class of aliens infringes upon certain constitutional
rights guaranteed to United States citizens. In Kleindienst v.

MT1. See Fiallo, 430 U.S. 787, 792; Mandel, 408 U.S. at 762; Knauff v. Shaugh-
nessy, 388 U.S. 537, 543 (1950). ’

72. See Johnson v. Shaughnessy, 336 U.S. 806 (1949).

73. See id. at 809-10.

74. See 8 U.S.C. § 1252(b)(1)-(4) (1976) (extending these rights to aliens).

75. See, e.g., In re Caydem, 12 I. & N. Dec. 528 (1967).

76. 336 U.S. 806 (1949).

77. Id. at 815.

78. 541 F. Supp. 569 (N.D. Cal. 1982).
- 79, Id. at 579-80.

80. Id. at 580.

81, See supra text accompanying note 70.
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Mandel ?? for example, the Supreme Court reviewed an exclusion
policy that allegedly violated plaintiffs’ first amendment right to
hear from and speak with an alien.®® In that case, a Belgian Marx-
ist lecturer was denied entry into the United States because the
Immigration Act excludes from the United States aliens who ad-
vocate world communism.®* According to the statute, however,
the Attorney General has discretion to waive the exclusion upon
the Secretary of State’s recommendation.®® The Secretary of
State in this case had recommended that Mandel be allowed to
enter the United States,®® but despite the recommendation, the
INS refused to grant Mandel a temporary visa.®” Plaintiffs, uni-
versity professors who had invited Mandel to speak at their uni-
versities, alleged that the refusal of the INS to grant Mandel a
waiver deprived them of their first amendment right to hear from
and speak with him.?® Although the Court recognized the plain-
tiffs’ rights,® it emphasized the broad congressional power to ex-
clude aliens, and held that because the action of the INS was
based on a facially legitimate and bona fide reason,?® the Court
would not scrutinize the action further by balancing the compet-
ing interests.®* According to the Court, if the exercise of power is
based on a “facially legitimate and bona fide reason, the courts
will neither look behind the exercise of that discretion, nor test it
by balancing its justification against a First Amendment interest

. .”%2 That standard of review was extended to challenges of
congressional immigration policies in Fiallo v. Bell,*® when citi-
zens of the United States claimed that certain exclusionary poli-

82. 408 U.S. 753 (1972).

83. See id. at 754.

84. 8 U.S.C. § 1182(a)(28)(D) (1976).

85. Id. § 1182(d)(3).

86. Mandel, 408 U.S. at 759.

87. Id.

88. Id. at 760.

89. Id. at 762-63.

90. Mandel had twice applied for temporary visas, both of which were
granted upon recommendations from the Attorney General. Id. at 756. On his
second trip, Mandel allegedly did not follow his stated itinerary and engaged in
activities that went beyond the stated purpose of his trip. For this reason, the
State Department refused Mandel a third visa. Id. at 757-59.

91. Id. at 770.

92. Id.

93. 430 U.S. 787.
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cies violated their fundamental right to a family relationship.?®

The Court in Fiallo addressed the section of the Immigration
and Nationality Act that extends preferential immigration status
to children and parents of United States citizens.?® The definition
of “child” and “parent” in the Immigration and Nationality Act
encompasses relationships between natural mothers and their ille-
gitimate children, but not relationships between natural fathers
and their illegitimate children.®® Plaintiffs, unwed natural fathers
and their illegitimate children who had been denied preferential
status, claimed that the Immigration and Nationality Act violated
their fundamental interest in a family relationship.?? Again point-
ing out Congress’ plenary power to create immigration classifica-
tions,?® the Court applied the Mandel standard of review to the
statute.®® Finding that the statute was based on a facially legiti-
mate and bona fide reason, the Court ended its review and sus-
tained the Act.!*® Significantly, the Court rejected an argument
alleging that the decision to exclude or admit an alien rests solely
within the realm of the political branches, and instead took the
position that even immigration policies are subject to a limited
standard of review.'°! Neither the decision in Mandel nor that in
Fiallo expressly indicates what test should be used to determine
the question of admittance if the executive decision or congres-
sional policy results from an improper motive.

The court in Lesbian/Gay Freedom Day Committee, Inc.2*? ex-
tended the test initiated in Fiallo and Mandel when it said, “if
the court finds that there is no facially legitimate and bona fide
reason behind Congress’ enactment or the executive action, it
then balances the interests of Congress in enacting the legislation
or the executive in taking the action against the First Amend-
ment interests being infringed by the legislation or executive ac-

94, Id. at 791,

95. Id. at 788. See 8 U.S.C. § 1101(b)(1)(D), (b)(2) (1976).

g6. 8 U.S.C. § 1101(b)(1)(D) defines an illegitimate child as a child “by,
through whom, or on whose behalf a status, privilege, or benefit is sought by
virtue of the relationship of the child to its natural mother . .. .” Section
1101(b)(2) defines the parent in relation to his “child.”

97. Fiallo, 430 U.S. at 790-91.

98, Id. at 792-94.

99. Id. at 794-95.

100. Id. at 799.

101. Id, at 793 n.5.

102, 541 F. Supp. 569 (N.D. Cal. 1982).
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tion to determine whether the legislation or action is constitu-
tional.”**® The court then applied the test in its entirety to the
facts of the case. It found that the INS policy was not based upon
a legitimate and bona fide reason because medical authorities no
longer recognize homosexuality as a per se mental disorder or sex-
ual deviation.!®* Section 1182(a)(4) is a medical ground for exclu-
sion of aliens, so in the court’s view Congress could not have in-
tended to exclude homosexuals pursuant to that section if the
medical grounds for excluding them no longer exist.2*® Thus, the
INS had no legitimate reason for the exclusion. Furthermore, the
court stated that, according to Fiallo v. Bell, even if Congress did
intend to exclude homosexuals, that decision would be subject to
the same challenge and standard of review as an INS policy deci-
sion.!?® Thus, this decision would be invalid because it would not
be based on a legitimate and bona fide reason.'®” The medical rea-
sons on which Congress originally based its decision to exclude
homosexuals are no longer recognized. “It is neither legitimate
nor bona fide to continue such an exclusion when the reason for it
is gone.”%® After finding that the INS policy was not based on a
legitimate and bona fide interest, the court proceeded to balance
the interest of the INS in the exclusion against the plaintiffs’ first
amendment interests.’*® Because the INS could show no medical
reason to exclude homosexuals, the court found that the plain-
tiffs’ strong interests in conversing with homosexual aliens clearly
outweighed the government’s interest in the policy.!1

C. The Right to Receive Information and Ideas

The courts now recognize that the first amendment protects the
freedom to receive information and ideas along with the freedom
to speak.’™ That protection is grounded in the belief that the

103. Id. at 583.

104. Id. at 586.

105. Id. at 583, 586.

106. Id. at 585-86 nn.8-9.

107. Id.

108. Id. at 586 n.9.

109. Id. at 586-817.

110. Id. at 587. The court did not accept as a sufficient government interest
evidence that some citizens may find homosexuality morally repugnant or that
homosexuality is criminal in some states. Id.

111. Virginia State Bd. of Pharmacy v. Virginia Citizens Consumer Council,
Inc., 425 U.S. 748, 756-57 (1976); Kleindienst v. Mandel, 408 U.S. 753, 762-63



702 VANDERBILT JOURNAL OF TRANSNATIONAL LAW [Vol. 16:689

freedoms of speech and press were designed to promote the free
flow of communication and the interchange of ideas.*? Thus, the
right to speak necessarily encompasses a right to hear what is
spoken.’? In 1943 the Supreme Court first acknowledged the
right to receive information in Martin v. City of Struthers.*** The
Court in Martin held unconstitutional an ordinance that forbade
the distribution of leaflets and found that there was a freedom to
receive the information in the leaflets, as well as a freedom to
distribute them.!*® Later, the Court affirmed the right to receive
information in a 1965 case, Lamont v. Postmaster General.}'® In
Lamont the Court ruled that a federal statute which required
persons to request in writing that their postmaster deliver mail
from abroad that contained Communist political propaganda was
unconstitutional.!'” Because the statute deterred the receipt of
this propaganda, the Court found that the statute abridged the
recipients’ first amendment rights.**®

Four years later, the Court again recognized the freedom to re-

(1972); Griswold v. Connecticut, 381 U.S. 479, 482 (1965); Lamont v. Postmaster
Gen., 381 U.S. 301, 305-07 (1965).

112, New York Times Co. v. Sullivan, 376 U.S. 254, 269-70 (1964). The first
amendment protects the freedom of expression. “[D]ebate on public issues
should be uninhibited, robust, and wide-open . . . .” Id. at 270. “The protection
given speech and press was fashioned to assure unfettered interchange of ideas
for the bringing about of political and social changes desired by the people.”
Roth v. United States, 354 U.S. 476, 484 (1957). The free exchange of ideas has
been viewed as the most effective means of ascertaining the truth. “[T]he best
test of trust is the power of the thought to get itself accepted in the competition
of the market ... .” Abrams v. United States, 250 U.S. 616, 630 (1919)
(Holmes, J., dissenting). “It is the purpose of the first amendment to preserve
an uninhibited marketplace of ideas in which truth will ultimately prevail
. .+ . Red Lion Broadcasting Co. v. FCC, 895 U.S. 367, 390 (1969). A free flow
of information is necessary for self-government because reasonable decisions de-
pend upon it. See Ivester, The Constitutional Right to Know, 4 HASTINGS
Consr. L.Q. 109, 109 (1977).

113. Virginia State Bd. of Pharmacy, 425 U.S. at 756; Lamont, 381 U.S. at
308 (“It would be a barren marketplace of ideas that had only sellers and no
buyers”) (Brennan, J., concurring); Martin v. City of Struthers, 319 U.S. 141,
143 (1943). See generally Emerson, Legal Foundations of the Right to Know,
1976 WasH. U.L.Q. 1 (explores the possible constitutional theories and rules).

114, 319 U.S. 141 (1943); see also Thomas v. Collins, 323 U.S. 516, 533-34
(1945) (labor organizer asked an audience to join a union).

116. Martin, 319 U.S. at 141-43, 149.

116, 381 U.S. 301 (1965).

117. Id. at 302-04, 307.

118. Id. at 305, 307.
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ceive information in Red Lion Broadcasting Co. v. FCC**® and in
Stanley v. Georgia.*® The Court in Red Lion Broadcasting ad-
dressed the constitutionality of the fairness doctrine. That doc-
trine requires broadcasters to give coverage of public issues “that
accurately reflects opposing views.”*** The Court found that the
doctrine actually enhanced the freedom of speech, stating that
the rights of the viewers, not those of the broadcasters, were at
issue? because every person has the right to receive “suitable ac-
cess to social, political, aesthetic, moral and other ideas and ex-
periences.”? In Stanley v. Georgia the Court held that a statute
which punished the private possession of obscene material vio-
lated the first amendment.’* To control the content of one’s
thoughts is inconsistent with the first amendment. The first
amendment protects the right to receive information and ideas
“regardless of their social worth.”*2®

During the 1970s, the Supreme Court upheld the freedom to
receive information in three major decisions. The first was Klein-
dienst v. Mandel,*®® in which the Court readily determined that
United States citizens have a right to receive information and
ideas from aliens.**” The second was Procunier v. Martinez,**® in
which the Court held that censorship of prisoners’ mail violated
the rights of those free persons to whom the mail was ad-
dressed.'?® Finally, in Virginia State Board of Pharmacy v. Vir-
ginia Citizens Consumer Council, Inc.,'*° the Court ruled uncon-
stitutional a Virginia statute that prohibited pharmacists from

119. 395 U.S. 367 (1969).

120. 394 U.S. 557 (1969).

121. Red Lion Broadcasting Co., 395 U.S. at 369. Broadcasters claimed that
they had a first amendment right to broadcast whatever they wished. Id. at 386.

122. Id. at 390.

123. Id.

124. Stanley, 394 U.S. at 568.

125. Id. at 564.

126. 408 U.S. 753 (1972).

127. Id. at 7162-63. The Court, however, held that when Congress delegates to
the executive branch the power to exclude aliens and the Attorney General pre-
cludes entry of an alien for a legitimate reason, the Court will neither examine
that decision nor test it against the first amendment interests of those who de-
sire personal communication with the alien. Id. at 769-70.

128. 416 U.S. 396 (1974).

129. Id. at 408-09.

130. 425 U.S. 748 (1976).
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advertising prescription drug price information.*s* Citing Lamont
and Mandel, the Court acknowledged that consumers had a first
amendment right to receive information and ideas'®* and found
that the statute abridged consumers’ right to “receive information
pharmacists wished to communicate to them through
advertising.”33

Generally, once the Court finds that a first amendment right to
receive information exists and determines that the right has been
restricted, it applies a strict standard of review.** The govern-
ment must demonstrate a compelling interest for abridging a first
amendment freedom if the restriction is to withstand the Court’s
scrutiny.’®® Thus, in Virginia State Board of Pharmacy, the
Court decided that the state’s interest in maintaining a high de-
gree of professionalism among its pharmacists was not a suffi-
ciently compelling reason to ban the advertisement of drug prices
and thereby transgress first amendment rights.*® The Court devi-
ated from its usual strict standard of review, however, in Klein-
dienst v. Mandel.'® In that case the Court upheld the first
amendment restriction on the showing of only a legitimate and
bona fide governmental interest.’®® By expanding the test in
Mandel to include a balancing of competing interests,'s® the court
in Lesbian/Gay Freedom Day Committee, Inc. brought the
Mandel test closer to the usual strict standard of review used in
first amendment cases. On appeal, the Ninth Circuit had the op-
portunity to join the district court in recognizing and protecting
the first amendment rights that are threatened by certain immi-
gration policies.

131, Id. at 770.
132, Id. at 756-57.
133. Id. at 754.

134, See id. at 766-70; Stanley, 394 U.S. at 565-68; Lamont, 381 U.S. at 306-
07; Martin, 319 U.S. at 143-49.

135. NAACP v. Button, 371 U.S. 415, 438-39 (1963). An analysis of the sub-
tleties of first amendment review are beyond the scope of this comment. For an
overview of the several levels and approaches, see L. TRIBE, AMERICAN CONSTITU-
TIONAL LAw 576-736 (1978).

136. See Virginia State Bd. of Pharmacy, 425 U.S. at 766-70.
137, 408 U.S. 753 (1972).

138. See supra notes 90-91 and accompanying text.

139. See supra note 103 and accompanying text.
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III. InstaNT DECISION

In the instant opinion the Ninth Circuit affirmed the district
court’s decision in Hill v. INS, but vacated the lower court’s deci-
sion in Lesbian/Gay Freedom Day Committee, Inc. v. INS. In the
first case the court began its analysis by recognizing Congress’
plenary power over immigration and the judieiary’s limited ability
to question immigration policies.!*® Rather than concentrating on
the validity of the challenged policy, the court focused on con-
gressional intent and asked whether Congress had intended to ex-
clude homosexuals without medical certification of psychopathic
personality, sexual deviation, or mental defect.’** The Ninth Cir-
cuit concluded that the language of the Act, its legislative history,
and its administrative and judicial interpretation dictated a find-
ing that Congress did not intend to exclude anyone for medical
reasons without a medical certification.#2

The court noted that no section of the Act expressly requires a
medical certificate to exclude an alien for medical reasons'*® but
the court determined that the requirement emerges from several
sections of the Act read as a whole.** First, 8 U.S.C. section 1222
provides that aliens shall be detained for a medical examination
to determine whether they should be excluded for medical rea-
sons.™® Second, 8 U.S.C. section 1224 states that such examina-
tions shall be performed by medical officers*® who certify any
medical defect observed.*? Finally, the court discussed section
1226(d), which mandates that a decision to exclude for medical
reasons be based solely upon medical certification. Then, the
court reasoned that if the medical certification is determinative of
exclusion and an examination by PHS officers is required, a
strong implication arises that the certificate is a prerequisite to
exclusion.'*® Thus, Congress has dictated a procedure for medical
examinations and medical certificates which must be followed

140. Hill v. INS, 714 F.2d 1470, 1472 (1983).

141, Id. at 1474.

142. Id. at 1480.

143. Id. at 1474.

144. Id. at 1475.

145. Id. at 1474. See supra note 34 and accompanying text.
146. Hill, 714 F.2d at 1474. See supra note 35.

147. Hill, 714 F.2d at 1474.

148, Id. at 1475.
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before an alien can be excluded on medical grounds.'*®

The court then turned to the Act’s legislative history and found
that it reinforced the court’s interpretation of the statutory lan-
guage. The court noted that the medical recommendations of the
PHS, which were specifically adopted by Congress,'*° referred to
the suggested classifications as those “subject to determination
on medical grounds,”*®! and the report “elaborated on the point
that homosexuality was to be medically determined.”*5? Also, the
court noted that congressional reports discussed the procedures
for medical exclusions and emphasized that such an exclusion
must be based solely on a medical certificate.’®® Thus, the court
found that the legislative history supports the requirement of a
medical examination and certification. The court was forced to
distinguish Boutilier. It did so simply by saying: “That Congress
referred to the exclusion for psychopathic personality as one on
medical grounds does not conflict with Boutilier’s finding that
Congress did not intend to use the term in its clinical sense.”'5*

Next, the court turned to the administrative and judicial inter-
pretations of the Act. It noted that prior to its new policy, the
INS had consistently required a medical examination and certifi-
cate for exclusion on medical grounds.’®® Furthermore, the courts
have repeatedly recognized the need for a medical certificate to
exclude aliens on medical grounds.*®*® The court relied most heav-
ily on Johnson v. Shaughnessy;*” however, it also found some
support for its decision in Boutilier saying that the Court in that
case indicated that an actual medical examination, rather than
reliance on the alien’s admissions, would be needed for exclu-
sion,’®® Thus, the court held that Congress intended to require a
medical examination and certification of all aliens excluded on
medical grounds.**®

Next the court turned to Lesbian/Gay Freedom Day Commit-

149, Id.

150. See supra notes 23-24 and accompanying text.
151, Hill, 714 F.2d at 1476 (emphasis added). See supra notes 28-29.
162, Hill, 714 F.2d at 1476.

153. Id. at 1477. See supra note 30.

154, Hill, 714 F.2d at 1476 n.6.

155. Id. at 1471. See supra note 75.

156, See supra notes 76-78.

157. See supra notes 76-77 and accompanying text.
158. Hill, 714 ¥.2d at 1479.

169. Id. at 1480.
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tee, Inc. v. INS and the plaintiffs’ allegation that the INS policy
infringed upon their first amendment rights. Rather than rule on
this case, the court held that because the INS could no longer
exclude homosexuals without medical certificates, which could
not be obtained from the PHS, exclusion of homosexuals in the
future was completely speculative.’®® Thus, no case or controversy
was presented, and the district court’s issuance of the injunction
was improper. Therefore, the judgment was vacated.’®*

IV. CoMMENT

The district court opinion in the instant case was exceedingly
far-reaching. It invalidated the INS policy that excluded homo-
sexuals without a medical certificate and, more significantly, it
broadened judicial review of exclusion policies. The Ninth Cir-
cuit, however, narrowed the district court’s holding to the point
that congressional power over exclusion will remain undaunted.

The instant opinion does affirm the district court’s holding that
homosexuals cannot be excluded without a medical certificate. In
so doing it had to erode the Supreme Court’s decision in Bouti-
lier, which appears to dictate a contrary result. This is an appro-
priate result. The statutory language and legislative history of the
McCarren-Walter Act clearly indicate that Congress intended ho-
mosexuality to be a medical exclusion. As such, the exclusion of a
homosexual without the requisite medical examination and medi-
cal certificate would violate procedural due process requirements.
Also, marked advances in medical thinking have taken place since
1967. In light of these advances, Justice Douglas’ dissent in Bou-
tilier is especially compelling. “To label a group so large ‘excluda-
ble aliens’ would be tantamount to saying that Sappho, Leonardo
da Vinci, Michelangelo, Andre Gide, and perhaps even Shake-
speare . . . would be unfit to visit our shores.”*? Because the im-
plications of the INS exclusion policy would be so great, and be-
cause Congress originally excluded homosexuals for medical
reasons that no longer exist,'®® the court was correct in finding the
policy invalid. If Congress wishes to continue to exclude homosex-
ual aliens, it should make its intent to do so statutorily explicit.

160. Id. at 1481.

161. Id.

162. Boutilier, 387 U.S. at 180 (Douglas, J., dissenting) (quoting id., 363 F.2d
488, 497-98 (1966) (Moore, J., dissenting)).

163. See supra notes 53-56 and accompanying text.
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Without such a mandate, the INS policy is contrary to evidence
of both congressional intent and present medical thinking.'®*

The Ninth Circuit ceased its examination of the district court
decisions after affirming In re Carl Hill. The case thereby became
one that concerned only a procedural question—whether homo-
gexuals could be excluded without a medical certificate—and
failed to address the first amendment issue presented in Lesbian/
Gay Freedom Day Committee, Inc. v. INS. Consequently, the cir-
cuit court lost the opportunity to expand judicial review of exclu-
sion policies. The district court decision was truly a landmark
case in immigration and first amendment law. When the district
court reviewed the INS policy as it affected plaintiffs’ first
amendment rights, it initially applied the standard of review set
forth in Mandel and Fiallo. However, it went beyond the “legiti-
mate and bona fide interest” query and balanced the interests of
the opposing parties. The Mandel Court focused on the tradi-
tional plenary power of Congress to develop immigration poli-
cies.’®® The plaintiff’s right to receive information and ideas from
Mandel was lost in the Court’s zeal to give Congress broad lati-
tude in excluding aliens.’®® Thus, the Court applied an unusually
deferential standard of review in a first amendment analysis, an
area traditionally warranting strict scrutiny. Significantly, the dis-
trict court in the instant case emphasized plaintiffs’ right to hear
from and speak with homosexual aliens, rather than the power of
Congress to exclude aliens.’®” The judiciary has traditionally
given Congress and the INS free rein to exclude any class of
aliens for any reason.’*® Mandel and Fiallo limited that power
somewhat but neither actually invalidated an INS or congres-
sional immigration policy. In the instant case the district court
invalidated an INS policy and stated that it would have been in-
valid even if it had been created by Congress because it was based
on no legitimate reason.’®® Thus, that opinion checked the histori-
cally unqualified power of Congress to dictate which aliens may
enter the United States.

Aliens would have benefited vicariously from the decision be-

164. See id.

165. Mandel, 408 U.S. at 765-67.

166. Id. See supra text accompanying note 92.

167. Lesbian/Gay Freedom Day Comm., Inc., 541 F. Supp. at 582-87.
168. See supra notes 67-71 and accompanying text.

169, See supra note 103.
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cause their exclusion would form the basis for possible constitu-
tional violations. Certainly one might argue that such a limitation
would have “open[ed] the floodgates” and allowed numerous
aliens into the United States and that the exclusion of virtually
any class of aliens would have affected some citizens’ rights of
association. This argument, however, overstates the case. The dis-
trict court decision required only that Congress present a legiti-
mate and bona fide interest for its exclusionary policies and re-
quired that these policies be subject to scrutiny and balanced
against the constitutional rights infringed.’” Only those cases in
which first amendment concerns outweigh the demonstrated gov-
ernmental interest would aliens who were otherwise excludable be
permitted to enter. In light of the values protected by the first
amendment,'”* it seems only appropriate that Congress should
demonstrate in every circumstance some legitimate interest
before abridging those values.

Nevertheless, the circuit court convincingly claimed that the
first amendment question had been rendered entirely speculative.
In an area that affects numerous aliens and citizens, however, it is
unfortunate that the circuit court declined to address the issues
presented by the district court. A discussion of the constitutional
issues could have strengthened the lower court’s attempt to pre-
vent Congress from exercising a virtually unlimited power to in-
fringe on the rights of citizens in exclusionary decisions.

Melissa Quinn Windham

170. See supra notes 120-21.
171. See supra note 112 and accompanying text.
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