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It is important to be vigilant in safeguarding the fairness and effectiveness of our justice
system. It is equally important to ensure that the fundamental principle of our justice
system is the protection of society. For that reason and as a direct result of the Nova
Scotia's Nunn Commission report, | have decided to do a comprehensive review of the
pre-trial detention and release provisions under the youth justice system. Recent events,
research findings, and concerns raised by heads of corrections, judges, academics,
practitioners, provincial and territorial governments and others support an undertaking of
this nature.

The Government has a clear interest in ensuring that those who have been charged with
offences are brought to justice, and that they do not abscond or cause serious harm to
society while awaiting trials. At the same time, we recognize protections against
arbitrary detention and for reasonable bail which are respected both in our Bill of Rights
and the Charter.

The federal government now seeks your views and advice as part of a comprehensive
review of pre-trial practices and provisions applicable to youth facing criminal charges.
This consultation paper: sets out information on experience with the pre-trial detention
regime for youth; identifies a number of issues; and raises questions about how the pre-
trial detention system for youth should be structured. This is a complicated area
involving the Criminal Code, the Youth Criminal Justice Act and fundamental principles
of justice. We therefore appreciate and look forward to learning your views on these or
any other aspects of pre-trial issues facing youth. As this is an important issue that needs
to be addressed in a timely manner, we would appreciate receiving your comments by
August 31st, 2007.

Thank you for contributing to make our youth justice system fairer and more effective.

The Honourable Rob Nicholson, P.C., Q.C., M.P.
Minister of Justice and Attorney General of Canada
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Introduction
Purpose

The purpose of this paper is to obtain feedback about the use of pre-trial detention and
release of young persons under the Youth Criminal Justice Act (YCJA). The Department
of Justice Canada is interested in receiving comments on the issues for discussion that are
identified in this paper, as well as any other relevant issues, and suggestions as to what
should be done to address the issues.

In order to facilitate discussion of the issues, the paper summarizes some of the relevant
law, available research and other information on the detention and release of young
persons. Due to the absence of research and statistics in some areas, a comprehensive
picture of pre-trial detention of young persons is not possible at this time. Consultation
with those who are involved in the youth justice system is important to helping to fill in
some of the gaps in knowledge. Consultation can also help in the development of
proposals for reform of policies, programs and legislation.

The appendix contains a consolidated list of issues for discussion that are identified in the
paper as well as information on where to send comments.

Background

A fundamental principle of criminal law is that a young person accused of a criminal
offence is presumed to be innocent and can not be punished until found guilty of an
offence. However, the criminal law permits, in certain circumstances, the police and the
court to detain an accused young person prior to a finding of guilt. Two main legal
grounds that can justify detention prior to a finding of guilt are that detention is necessary
to ensure that the young person appears in court and that detention is necessary for the
protection or safety of the public.

The decision to order the pre-trial detention of a young person is a serious decision that
not only deprives a presumed innocent young person of liberty but can also disrupt the
young person’s education, employment, family life, and social and community
involvement. Detention of a young person also increases his or her chances of being
found guilty of the offence and being sentenced to custody if found guilty.

Prior to the coming into force of the YCJA in 2003, research indicated that there was a
substantial increase in the use of pre-trial detention under the Young Offenders Act
(YOA). In passing the YCJA, Parliament intended to reduce the over-reliance on
incarceration of young persons that had occurred under the YOA. There was also
evidence of significant variation among provinces and territories in the use of pre-trial
detention.



The increased use of pre-trial detention under the YOA and the negative consequences for
young persons highlighted the need for restraint in the use of pre-trial detention. The
YCJA introduced two major provisions related to pre-trial detention. Section 29(1)
prohibits the use of pre-trial detention for social welfare purposes and s. 29(2) creates a
rebuttable presumption that detention is not necessary for public safety if the young
person, if found guilty, could not be sentenced to custody. These two pre-trial detention
provisions specifically focus on the bail hearing stage of the process. The Act otherwise
incorporates the relevant provisions of the Criminal Code related to pre-detention by
police as well as the process and grounds for pre-trial detention to be applied at bail
hearings.

Concerns about pre-trial detention

In the years since the YCJA came into force, there have been various concerns raised
about pre-trial detention under the Act, including:

1. Continued high use of pre-trial detention. Although the number of cases going to
youth court has decreased significantly under the YCJA, the Canadian Centre for Justice
Statistics (CCJS) has reported that the rate of detention of young persons has remained
unchanged since the last year of the YOA (2002-03). This result suggests that
Parliament’s objective of reducing the use of incarceration in the youth justice system is
not being fully achieved with respect to pre-trial detention. The Heads of Corrections, a
federal-provincial-territorial group of senior correctional officials, has expressed concern
about the high rate of remand/pre-trial detention of young persons under the YCJA.
Several members of another federal-provincial-territorial group, the Coordinating
Committee of Senior Officials — Youth Justice, have expressed a similar concern.

2. Nunn Commission. This provincial commission of inquiry was established in response
to an incident in Nova Scotia in which a young person was released at a bail hearing on
auto theft charges and then stole another vehicle and collided with another car. The
collision resulted in the death of the driver of the other car. The commission made
recommendations related to legislative provisions, provincial policies, programs and
operational matters relating to arrest warrants, requests for transfers and communication
protocols. The commission expressed concern that it is too difficult to detain young
persons under the YCJA and recommended various legislative amendments to make it
easier to detain more young persons. The commission interpreted the YCJA presumption
against detention (s. 29(2)) not as a presumption that could be rebutted but rather as a
prohibition that prevented the detention of young persons unless they could, if convicted,
be sentenced to custody.

3. High numbers of non-violent offenders detained. As noted above, one of Parliament’s
objectives in passing the YCJA was to reduce the over-reliance on incarceration of non-
violent young persons. CCJS has reported that a very high percentage of young persons
are detained whose most serious charge is a non-violent offence, including a high
percentage whose most serious charge is an administration of justice offence. This



information, in contrast to the views of the Nunn Commission, raises the question of
whether it is too easy to detain young persons charged with less serious offences.

4. Jurisdictional Variation. Available research and statistics indicate large jurisdictional
variation in the rate of young persons detained. The variation raises questions about
whether the pre-trial detention provisions are being applied very differently across the
country, depending on the province or territory.

5. Use of detention for social welfare purposes. Despite the YCJA’s prohibition on the
use of pre-trial detention for social welfare purposes, pre-trial detention appears to some
extent to continue to be used to address social welfare needs of young persons. There is
some evidence that detention and conditions of release have been imposed on young
persons “for their own good”.

6. Conditions of release. If a young person is released rather than detained, it is highly
likely that he or she will be required to comply with conditions of release. There is
concern that too many conditions are imposed, that some conditions are unrelated to the
risk that the young person is alleged to pose, and that some conditions are difficult to
comply with, thereby “setting up the young person for failure”. Non-compliance with a
condition, such as not attending school, is a criminal offence that not only adds to the
criminal record of the young person but also increases the young person’s chances of
being sentenced to custody.

I. GENERAL PRINCIPLES

In R. v Oakes, the Supreme Court of Canada set out certain principles that apply to
measures that limit a right or freedom under the Charter of Rights and Freedoms. To
establish that a limit is reasonable and demonstrably justified in a free and democratic
society, two central criteria must be satisfied. First, the objective must relate to concerns
that are pressing and substantial in a free and democratic society. Second, once a
sufficiently significant objective is recognized, it must be shown that the means chosen
meet a proportionality test, which consists of three components.

First, the measures adopted must be carefully designed to achieve the objective in
question. The measures must be rationally connected to the objective. Second, measures,
even if rationally connected to the objective, should impair as little as possible the right
or freedom in question. Third, there must be proportionality between the effects of the
measures and the objective. The more severe the deleterious effects of a measure, the
more important the objective must be if the measure is to be reasonable and demonstrably
justified in a free and democratic society.

These principles apply to detention and release decisions by police as well as the
decisions of a justice at a judicial interim release hearing. In brief, the principles, if
applied to the decision to detain or to impose conditions of release, require the following:



e The detention or release condition must be rationally connected to a valid legal
objective. Current objectives include reducing a risk to public safety and
reducing a risk that the young person will not appear in court.

e The detention or release condition, even if rationally connected to such an
objective, must impair as little as possible the right of the young person to
physical liberty. It must be the least restrictive or intrusive means of achieving
the objective.

e The adverse effect of the detention or release condition on the young person must
be proportionate (or not disproportionate) to the risk that the young person is
alleged to pose. This requires weighing the negative impact on the young person
of being held in detention against the importance or benefit of ensuring that the
young person attends court or does not endanger public safety. How public safety
should be defined is an important issue that is discussed later in this paper.

In addition, the Supreme Court of Canada has stated in R. v. Hall and R. v. Morales that
the ground upon which the detention or condition of release is justified must be clear and
precise, not vague. In Morales, the Court struck down the “public interest” ground of the
Criminal Code’s detention provisions because it was a vague and imprecise basis for
detaining a person. Similarly, the Court in Hall decided that the phrase “any other just
cause being shown” in s.515 (10)(c) was an unconstitutionally vague basis for detaining a
person.

Other relevant principles that are reflected in the Criminal Code and the YCJA include:

e The presumption of innocence applies at the pre-trial detention stage.

e An accused young person at a bail hearing should be released without conditions
unless the prosecutor can persuade a justice that detention is justified or
conditions are justified.

e Detention and conditions of release must not be used for the purpose of
rehabilitation, treatment or punishment.

e It must be presumed that if a young person, if found guilty, could not be
sentenced to custody, detention is not necessary. This presumption can be
rebutted.

e Detention is not to be used to address child protection, mental health or other
social welfare needs of the young person.

e Young persons in detention should be in safe, secure, and humane conditions.

e Persons responsible for enforcing the pre-trial detention provisions of the law
must act with promptness and speed.

1. PRE-TRIAL DETENTION BY POLICE

In order to have a clear understanding of pre-trial detention in the youth justice system, it
is important to consider the law, policy and practice of police in relation to their decisions
to detain or release young persons. Police are the gatekeepers to pre-trial detention in the

youth justice system. If the police do not detain a young person, a bail hearing is not



required. The initial police decision to detain a young person sets in motion further
justice system processing and the involvement of other decision-makers in the youth
justice system. The prosecutor must determine whether to consent to release of the young
person or to seek continued detention. At a bail hearing, the youth court judge or justice
of the peace must determine whether the young person will be released without
conditions, released with conditions, or be detained.

It is clear, therefore, that understanding the police decision-making process is important
to understanding why large numbers of young persons are detained or released with
conditions not only at the police stage but also at judicial interim release hearings.
Measures that address any problems that may exist at this early stage of the youth justice
process may have a significant impact in addressing some of the concerns that have been
raised about pre-trial detention in the youth justice system.

The authority of police to detain young persons is primarily contained in the Criminal
Code. The YCJA provisions referred to above — the presumption against detention and
the prohibition on detention for social welfare purposes - are not explicitly directed at
police; however, police should take account of the provisions as well as the general
principles and policy direction of the Act, which emphasize the importance of using the
least restrictive alternative and reducing the use of incarceration.

This part of the paper reviews the law and research relating to police authority to detain
and release young persons. It concludes with several issues for discussion.

A. Criminal Code Provisions

Police have broad authority under sections 495-503 of the Criminal Code to release
young persons who have been arrested. The police do not have the authority to release the
young person if the offence is a section 469 offence (murder, offences related to murder
such as attempted murder, and other very rare offences such as treason and intimidating
Parliament). For non-section 469 offences, which make up almost all youth court cases,
the Criminal Code sets out rules on pre-trial release by the police that vary according to
the type of offence involved and whether the arrest is with or without a warrant.

1. Arrest without a Warrant
Section 497 provides that, if a police officer arrests a young person without a warrant for

« anindictable offence listed in section 553 (certain less serious indictable offences
such as theft of $5000 or less and breach of probation),

e ahybrid offence, or

e asummary conviction offence,

the police officer must release the young person as soon as is practicable unless the police
officer believes on reasonable grounds that detention is “necessary in the public interest”,
having regard to all the circumstances including the need to



« establish the identity of the young person,
e secure evidence relating to the offence,
o prevent the commission of an offence, or
o ensure the safety of a victim or witness.

In addition, the police officer is not to release the young person if there are reasonable
grounds to believe that the young person will fail to attend court. Once there is no longer
a basis for not releasing the young person (e.g., the identity of the young person has been
established), the police officer must release the young person. If the young person must
be released, the police officer can obtain a summons or issue an appearance notice.

Most offences committed by young persons fall within the types of offences listed in
section 497. Therefore, in most cases in which a young person is arrested without a
warrant, the police are required to release the young person as soon as practicable, unless
one of the grounds for detention, specified in section 497, is met.

2. Release by Officer in Charge if Arrest is without a Warrant

If the young person is not released by the police officer who has arrested the young
person without a warrant for an offence listed in section 497, the officer in charge of the
lock-up must release the young person as soon as practicable unless the officer in charge
believes on reasonable grounds that it is “necessary in the public interest” to detain the
young person having regard to the circumstance mentioned in section 497 (e.g., the need
to prevent the commission of an offence). In addition, the officer in charge must release
the young person if the offence is one for which an adult would be liable to a maximum
of five years imprisonment or less and none of the exceptions to release applies.

The officer in charge has a wider range of release options than the arresting officer has
under s. 497. In addition to obtaining a summons, the officer in charge may release the
young person on the basis of:

« the young person's promise to appear in court or
e arecognizance by which the young person agrees to pay an amount not greater
than $500 on failing to appear in court.

Additional release provisions apply if the young person is not ordinarily resident in the
province or does not ordinarily reside within 200 kilometres of the place of detention.

3. Arrest with a Warrant

Except in the case of an offence listed in s. 469, a judge or justice of the peace who issues
an arrest warrant may, by endorsing the warrant, authorize the officer in charge to release
the accused young person. If the warrant has been endorsed, the officer in charge may

release the young person on a promise to appear or a recognizance not greater than $500.



Additional release provisions apply if the young person is not a resident of the province
or does not ordinarily reside within 200 kilometres of the place of detention.

The officer in charge can also require the young person to enter an undertaking in which
the young person undertakes to do one or more of the several things listed in s. 499(2),
which include:

remaining within a specified territorial jurisdiction;

abstaining from alcohol or drugs;

reporting at specified times to a police officer or other designated person; and
complying with any other condition that the officer in charge considers necessary
to ensure the safety and security of any victim or witness to the alleged offence.

Under s. 145(5.1), a young person who fails to comply with a condition imposed by the
officer in charge can be charged with an offence.

4. Release after Arrest with or without a Warrant

The Criminal Code provides an additional authority for police to release a person who
has been arrested. Under section 503, a police officer or officer in charge may release any
person charged with any offence (other than a s. 469 offence), whether the person is
arrested with a warrant or without a warrant. Section 503(1) gives very broad discretion
to the police by providing that the police officer or officer in charge may release the
person if he or she “is satisfied that the person should be released from custody.” The
release may be with conditions or without conditions. Subsection 503(2.1) authorizes the
police officer or officer in charge to impose the same types of release conditions that the
officer in charge is permitted to impose under s. 499(2), mentioned above. A young
person who fails to comply with a condition imposed by the police can be charged with
an offence under s. 145(5.1).

B. Research on Police Detention of Young Persons

Despite the significance of the decisions by police to detain, there is very little research
information about police detention of young persons. However, some information is
available from the following research reports prepared for Youth Justice Policy,
Department of Justice Canada:

e YCJA Monitoring Study. This study by Sharon Moyer reviewed police, court and
correctional files from the first full year of the YCJA, 2003-04, in seven courts in
five cities: Vancouver, Edmonton, Winnipeg, Toronto and Halifax. The findings
were compared to a baseline year under the YOA, 1999-2000. One part of the
study addressed pre-trial detention.

e Pre-trial Detention under the Young Offenders Act: A Study of Urban Courts.
This study by Sharon Moyer reviewed police, court and correctional files related
to pre-trial detention from one of the last years of the YOA, 1999-2000, in the



same seven courts used in the YCJA Monitoring Study. It provides a baseline
against which the experience under the YCJA can be compared. This study will
be referred to in this paper as the Pre-trial Detention Study.

e Police Discretion with Young Offenders. This study by Peter Carrington and
Jennifer Schulenberg is probably the most comprehensive study of police
discretion with young offenders ever conducted in Canada. It was carried out in
the last couple of years of the YOA. It contains an analysis of available statistics
on police decision-making as well as the results of interviews with police at
approximately 100 police services throughout Canada. This study will be referred
to in this paper as the Police Discretion Study.

1. Percentage of Arrested Young Persons Detained by Police

The percentage of cases in which an arrested young person was detained by the police
appears to have increased under the YCJA. The YCJA Monitoring Study found that under
the YOA, 45 percent of arrested youths were detained by police, compared to 55 percent
under the YCJA.

2. Jurisdictional Variation

The chances of being detained by police appear to depend to a great extent on which
police force apprehends a young person. The Pre-trial Detention Study found there were
vast differences among police forces in the percentage of young persons detained by
police. The percentage of young persons detained by the police ranged from 28% to 79%.
Vancouver was the highest and Toronto was the next highest (56%). The jurisdictional
variation could not be explained by differences in the social and legal characteristics
(e.g., offence; previous offences) of the young persons. Moyer concluded that the local
legal culture, which includes the “usual practices” of police, contributed to the
differences among the various sites included in the study.

Although there may be explanations of jurisdictional variation that were not captured by
the available data, the study raises questions about the local legal cultures and suggests
that the “usual practices” of police should be reviewed. It seems reasonable to expect that
the chances of being detained by the police should not be significantly different for two
young persons who live in different cities, if their relevant circumstances are basically the
same. These findings also reflect the wide range of discretion and interpretation that is
permitted under the wording of the Criminal Code provisions that govern detention and
release decisions of the police.

3. Factors Associated with Police Detention of Young Persons
Research does not indicate the legal basis on which the police relied in deciding to detain
young persons. For example, an important gap in the research is that it does not address

how often the police detained young persons to prevent the commission of another
offence or to ensure that young persons would attend court. However, the research does
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report on other factors associated with the police decision to detain, such as the
seriousness of the charge. It is important to keep in mind that these other factors do not
necessarily provide a legal basis for the detention of young persons, but they may have
been used by police in making predictions about whether the young person would
commit an offence or appear in court.

According to the Pre-trial Detention Study, factors that had the strongest relationship to
police detention were the seriousness of the charge, the number of charges, and prior
offences. Young persons charged with indictable drug offences were most likely to be
detained (84%), followed by indictable offences against the person (76%). However, next
most likely to be detained were young persons charged with administration of justice
offences, excluding breaches of probation (73%). Of the social and social-legal
characteristics of young persons, only unconventional living arrangements, including
having no fixed address, increased the probability of being detained by police.

The YCJA Monitoring Study found that young persons who were charged with a violent
offence or who had prior findings of guilt were more likely to be detained by police under
the YCJA than under the YOA. Other findings indicated that some less serious offenders
were more likely to be detained by the police under the YCJA than under the YOA,
including those without an indictable offence; those with no violence in their case; and
those with less serious offence histories (two or fewer prior guilty findings).

4. Reasons Given by Police for Detaining Young Persons

The Police Discretion Study found three categories of reasons used by police for not
releasing young persons and detaining them until a judicial interim release hearing is
held:
e Law enforcement: e.g., establishing identity; ensuring attendance at court; and
preventing the commission of an offence;
e “Detention for the good of the youth”: e.g., youths who are prostitutes or who do
not have a safe home to go to.
e Sanction: use of detention as a sanction, or meaningful consequence, for a young
person’s offence.

This study raises concerns about police practice. Two of the three reasons given by police
for detaining young persons — detention as a sanction for the offence and detention for the
good of the youth - are not legal grounds for detention. The general principle of the law
on pre-trial detention is that a young person should not be held in detention unless there is
a specific reason in the law that permits the detention. As discussed above, the specific
reasons are contained in the Criminal Code. The reasons listed in the Code do not include
punishing or holding the youth accountable for the offence that he or she is alleged to
have committed. In addition, they do not include “detention for the good of the youth”.

5. Types of Release by Police
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If a young person is released following arrest and police detention, the Police Discretion
Study found that most officers prefer the promise to appear as the method of release
because they can include an undertaking which sets out conditions with which the young
person must comply. Police officers “see these conditions as relatively precise,
immediate, enforceable constraints on the young person’s future behaviour, and
immediate, concrete consequences (sanctions) for the youth’s criminal act.”

This finding raises additional concerns about police practice. The use of release
conditions as immediate sanctions imposed by the police for the youth’s alleged offence
is not authorized under the Criminal Code or the YCJA. The conditions of release must
relate to one of the legislated grounds in the Criminal Code. Imposing sanctions for the
offence is the responsibility of a judge, not the police, after a finding of guilt.

The Pre-trial Detention Study found that if a young person was released by the police, the
type of police release was associated with the seriousness of the offence. The more
serious the offence, the more likely it was that the young person was given a police
undertaking, which can include conditions, rather than less serious types of release such
as an appearance notice or summons.

In comparing the YOA and YCJA, the YCJA Monitoring Study found that the police
typically imposed more onerous release mechanisms under the YCJA than under the
YOA. Because most police undertakings entail conditions, they are viewed as more
onerous than other forms of police release. There were marked increases under the
YCJA in the percentage of youth released on an undertaking.

The number of conditions imposed on young persons that were released on police
undertakings increased in the YCJA group in comparison to the YOA group. Under the
YCJA, not only were more youth detained and more youth released on undertakings, they
also received more conditions of release.

6. Conditions of Release

The Pre-trial Detention Study found that, in general, there was not a relationship between
social and legal factors and specific conditions that were imposed by the police. Moyer
suggests that the conditions imposed may be determined primarily by the local “usual
practices”, rather than the seriousness of the offence or the risk that the police may
believe that the young person represents.

The Police Discretion Study surveyed police agencies as to which conditions they
imposed. The most commonly imposed conditions were:
e “Nno go” - restricting a young person from going to a certain place or area (26%
of police agencies).
e non-association — restricting a young person from coming into contact with
certain specified individuals (36% of police agencies).
e keep the peace and be of good behaviour (24% of police agencies). Many
officers noted that this condition can mean “almost anything”.
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e no alcohol or drugs (19% of police agencies).

e no weapons (2% of police agencies).

o curfew (34% of police agencies). Many officers stated that they do not have the
legal authority to impose a curfew but some officers did so anyway.

e attend school (6% of police agencies).

e unspecified conditions (56% of police agencies).

The Police Discretion Study also found that there had been a 600% increase in
administration of justice offences (e.g., breaches of conditions of release) under the
YOA and that police exercise very little discretion regarding charging young
persons with such offences. According to the study, police charged young persons
with administration of justice offences at a higher rate than the rate for any other
offence except murder. The authors concluded that police have contributed to the
“epidemic” of administration of justice offences by the number and type of release
conditions that they impose. More recent statistics indicate that a high rate of
charging for administration of justice offences has continued under the YCJA.

7. Restrictions on Arrest and Detention

In a recent study entitled, Controlling a Jail Population by Partially Closing the Front
Door: An Evaluation of a “Summons in Lieu of Arrest”” Policy, Baumer and Adams
reported that a county in the U.S. had some success in reducing its high rate of pre-trial
detention by changing the rules regarding who could be arrested and detained (Baumer
and Adams, 2006). The county was under a U.S. federal court order to control its jail
population. In response to the order, the county court established rules that required the
police to use a summons for certain non-violent offences. The police were not permitted
to arrest a person for these offences. In addition, if the police brought a person charged
with one of these offences to the detention facility, the officials at the detention facility
were authorized to refuse to detain the person. The study suggests that an effective way to
reduce the use of pre-trial detention may be to establish clear rules that specify that
persons charged with certain less serious offences can not be arrested or detained.

Summary
In summary, key findings from the research discussed above include:

e The percentage of arrested young persons who are detained by the police appears
to have increased under the YCJA.

e There are large differences among police forces in the percentage of young
persons detained by police. The local legal culture, which includes the “usual
practices” of police, appears to have contributed to the differences.

e Young persons who were charged with a violent offence or who had prior
findings of guilt were more likely to be detained by police under the YCJA than
under the YOA.
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Some less serious offenders were more likely to be detained by the police under
the YCJA than under the YOA.

Police have indicated that they detain young persons not only for law enforcement
purposes but also for the purposes of imposing an immediate sanction on the
young person and “for the good of the youth”.

If a young person was released by the police, the type of police release was
associated with the seriousness of the offence.

The police typically imposed more conditions and used more onerous release
mechanisms under the YCJA than under the YOA.

There was not a relationship between social and legal factors and specific
conditions that were imposed by the police.

Police exercise very little discretion regarding charging young persons with
administration of justice offences (e.g., breaches of conditions). Police charged
young persons with administration of justice offences at a higher rate than the rate
for any other offence except murder.

A way to reduce the use of pre-trial detention may be to establish clear rules that
specify that persons charged with certain less serious offences can not be arrested
or detained.

C. Issues for Discussion

More information is needed about:

Reasons for the apparent increase under the YCJA in the percentage of young
persons detained by police.

The basis on which young persons are detained or released by police.

Reasons for the apparently large provincial variation in the use of pre-trial
detention by police.

Provincial and local policies and guidelines to assist police officers in making
detention and release decisions.

The extent to which young persons are detained by police and then released prior
to appearing before a justice.

The enforcement by police of conditions of release.

Grounds for detention

Does the Criminal Code provide sufficient structure and guidance for the
discretion exercised by police in determining whether to detain or release a
young person?

As noted above, the Morales decision of the Supreme Court of Canada struck
down the “public interest” ground of the Criminal Code’s judicial interim release
provisions because it was a vague and imprecise basis for detaining a person.
Should “public interest” be removed from the other sections of the Code (e.g., s.
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497; s. 498) in which “public interest” is a basis for the police decision to detain a
young person?

What should be the grounds for police detention of young persons? Are the
current grounds satisfactory?

As a means of reducing the use of pre-trial detention, should the YCJA provide
that young persons charged with certain less serious, non-violent offences may
not be detained?

What assumptions and factors are used by police in making predictions about
whether a young person will commit an offence or appear in court? Are the
assumptions valid? Should the law specify the factors that should be taken into
account in making these predictions?

How likely should the predicted commission of an offence be to justify a police
decision to detain a young person? Should there be a “substantial likelihood” that
the offence will be committed, which is the wording used in the part of the
Criminal Code that applies to judicial interim release hearings?

Should the risk that a young person will commit any offence, including a
relatively minor offence, be sufficient to detain the young person? Or, should the
authority to detain on the basis of a risk of committing an offence be limited to
the risk that a relatively serious offence may be committed? Is detention a
disproportionate response to the risk that the young person may commit a
relatively minor offence?

Should the risk that a young person may not appear in court be sufficient to
detain a young person regardless of the seriousness of the charged offence? Or,
should the authority to detain on this ground be limited to relatively serious
offences?

Should the YCJA explicitly provide that detention is permitted only if the
requirements of the Oakes case are met (e.g., the adverse effects of detention on
the young person are not disproportionate to the danger to the public or to the
seriousness of the risk of the young person not appearing in court)?

As mentioned above, s. 503 of the Criminal Code provides that the police officer
or officer in charge may release the person if he or she “is satisfied that the
person should be released from custody.” On what basis should a police officer
determine whether or not he or she is satisfied?

Should police be permitted to detain young persons as a means of imposing
immediate sanctions for the alleged offence?

Release and Conditions of release

When a police officer decides that a young person should be released rather than
detained, what should be the test for determining whether conditions of release
may be imposed?

Should the YCJA explicitly provide that the conditions must meet the
requirements of the Oakes test (e.g., a rational connection between the condition
of release and the risk that the young person is thought to pose)?

What conditions should police be authorized to impose?
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e Should conditions such as “keep the peace and be of good behaviour” be
prohibited because of lack of clarity and precision?

e How can the number of charges for administration of justice offences, such as
breaches of conditions of release, be reduced?

e Should the YCJA more clearly require that extrajudicial measures, rather than a
charge, be considered or presumed when there is a breach of a condition of
release?

YCJA provisions

e Should the YCJA explicitly provide that the presumption against detention in s.
29(2) applies to police detention as well as detention decisions at bail hearings?

e Should the YCJA explicitly provide that the prohibition on detention for social
welfare purposes in s. 29(1) applies to police detention as well as to detention
decisions at bail hearings?

e Should all provisions for the detention and release of young persons by police be
contained in the YCJA rather than the Criminal Code?

111. JUDICIAL INTERIM RELEASE

This part of the paper summarizes law and research related to judicial interim release
hearings (bail hearings) that deal with accused young persons. Issues for discussion are
raised at several points throughout the summary of the law and research.

Under the provisions of the Criminal Code, a young person who has been detained by the
police must be brought before a justice (a youth court judge or justice of the peace)
without unreasonable delay and within 24 hours of the arrest or as soon as possible if a
judge or justice of the peace is not available within the 24 hour period. As discussed
above, within this time period, the peace officer or officer in charge may still release the
young person under the Code provisions discussed above or "if satisfied that the young
person should be released from custody" conditionally or unconditionally (Criminal
Code, section 503). This continuing authority of the police to release the young person
may be particularly important for young persons who are facing delays in being brought
before a justice.

As a general rule, there is a presumption that a young person who is brought before a
justice should be released without conditions. The justice is required to order the release
of the young person, unless the prosecutor “shows cause” why detention of the youth is
justified or another order under the Criminal Code, section 515, is justified. The grounds
for detention, discussed below, are that detention is necessary: (1) to ensure that the
young person attends court; (2) for public safety; or (3) to maintain confidence in the
administration of justice.
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If the justice does not order the release of the young person without conditions, he or she
must, unless the prosecutor “shows cause” why the detention of the young person is
justified, order the release of the young person subject to:

e an undertaking with conditions;

e arecognizance with or without sureties in such amount and with such conditions
as the justice directs; or

e arecognizance without sureties in such amount and with such conditions as the
justice directs and the deposit of a sum of money or other valuable security as the
justice directs.

Additional release provisions apply if the young person does not ordinarily reside in the
province or within 200 kilometres of the place of detention.

A. Research

Before discussing specific provisions of the Criminal Code and the YCJA, this part of the
paper reviews some of the available research on judicial interim release.

1. Appearance before a Justice

Research under the YOA suggests that it was not unusual for a young person to wait
much longer than 24 hours to be brought before a justice. Such research raises questions
about whether the rights of young persons were being respected and about the appropriate
interpretation of the requirement that the young person be brought before the youth court
judge or justice of the peace "without unreasonable delay." In addition to the Criminal
Code time requirements, the Declaration of Principle in section 3 of the YCJA requires
that those responsible for enforcing the Act must act with promptness and speed.

The YCJA Monitoring Study found that under the YCJA, all or almost all detained young
persons had their first court appearance within three days (72 hours) of being arrested.
The study is not clear about whether cases in excess of 24 hours were limited to those in
which a justice was not available. The study found that there was little indication of
delays longer than three days before the issue of detention was addressed by a justice.

Issues for discussion:

e How long should it be possible to hold a young person before bringing the young
person before a justice? Is it necessary to allow more than 24 hours?

e What should be the meaning of “as soon as possible”? If a justice is not available
within 24 hours, should three days be considered a satisfactory length of time
between arrest and first court appearance?

e Should the seriousness of the charged offence be relevant to how long a young
person may be held before being brought before a justice?
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2. Numbers of Young Persons Detained

The Canadian Centre for Justice Statistics (CCJS) reported in its publication Youth
Custody and Community Services in Canada, 2004-05 that remand (detention)
admissions declined by 7% from 2003-04. There was substantial variation among the
provinces and territories, with some jurisdictions reporting large decreases and some
reporting large increases.

The rate of young persons in remand has remained unchanged at about 3% from the last
year of the YOA (2002-03) to 2004-05. The remand rate refers to the number of young
persons in remand per 10,000 young persons in the population. The average number of
young persons in remand declined somewhat over the three years but the rate of remand
remained stable because of a decrease in the youth population.

3. Jurisdictional Variation

The Pre-trial Detention Study found that there were vast differences among the courts in
the percentage of young persons detained. The percentage of young persons detained by
the court ranged from 26% to 48%.The jurisdictional variations could not be explained by
differences in the social and legal characteristics of the young persons. Moyer concluded
that the local legal culture, which includes the “usual practices” of police, Crown
attorneys, judges and justices of the peace, contributed to the differences by court
location. The YCJA Monitoring Study found that considerable jurisdictional variation
continued under the YCJA.

Although there may be explanations of jurisdictional variation that were not captured by
the available data, the research raises questions about the local legal cultures and suggests
that the “usual practices” should be reviewed. As noted above with respect to police
detention, it seems reasonable to expect that the chances of being detained should not be
significantly different for two young persons who live in different cities, if their relevant
circumstances are basically the same. These findings may also be reflecting the wide
range of discretion and interpretation that is permitted under the Criminal Code
provisions that govern detention and release decisions.

The YCJA narrows this discretion somewhat, particularly through the prohibition on the
use of detention for child welfare purposes in s. 29(1) and the presumption against
detention in s. 29(2). However, the Code provisions that are adopted by the YCJA
continue to be open to various interpretations and decisions.

4. Length of Pre-trial Detention
A large percentage of detained young persons remain in detention for a significant period
of time. In Youth Custody and Community Services in Canada, 2004-05, CCJS reported

that about 52% of detained young persons were released within one week; about 28%
spent between one week and one month in detention; and 19% spent between one month
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and six months in detention. The remainder, about 1%, spent more than six months in
detention.

The YCJA Monitoring Study found that young persons who were detained by the court
had, on average, detention stays of about 7 weeks under the YCJA. There was not a
significant difference between the YOA and the YCJA in the length of detention.

5. Release on Crown Consent

The position of the Crown on whether a young person should be released is a major
factor that influences judicial interim release decisions. The Pre-trial Detention Study
notes that, although the justice is formally responsible for the bail decision, it is the
Crown prosecutor who, in effect, makes most of the decisions to release. In her study of
118 bail hearings in Toronto, Varma found that in every case in which the prosecutor did
not contest release, the young person was released by the justice (Varma, 2002).

The YCJA Monitoring Study found that, in the overall sample of court sites, 63% of
young persons were released on Crown consent. This percentage did not represent a
significant change from the YOA, under which 59% of young persons were released on
Crown consent.

Under the YCJA, there were significant jurisdictional variations in the percentage of
young persons released on Crown consent. For example, in Toronto, the Crown
consented to release in 71% of cases while, in Winnipeg, the Crown consented to release
in only 43% of cases. In addition, in comparison to the YOA, Crown consent increased
under the YCJA in some courts and it decreased in other courts. For example, in Toronto
Crown consent increased from 46% of cases under the YOA to 71% under the YCJA. In
contrast, in Surrey, Crown consent decreased from 80% of cases under the YOA to 58%
under the YCJA.

In the study entitled Crown Decision-Making under the YCJA, Moyer examined Crown
decision-making in forty-nine bail cases in five youth courts in two provinces, British
Columbia and Saskatchewan, in the first few months after the YCJA came into force.
Moyer found that in both provinces Crowns consented to release in 44% of cases. This
percentage is lower than the finding of 60% in Toronto in VVarma’s research. Other
findings from the study include:

e The Crown’s consent to release was influenced by having fewer current charges,
having no outstanding charges, and no evidence of abuse of alcohol or drugs.

e Because of low numbers and because more than half of the most serious current
charges were administration of justice offences, it was difficult to characterize the
relationships between substantive offences (e.g., property offences; violent
offences) and Crown consent.

e “Meaningful consequences” was cited in Crown consent cases in which the
Crown believed that the arrest and overnight stay in detention had been sufficient
to get “the attention” of the young person.
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e The opinions of probation officers and, in Saskatchewan, Judicial Interim Release
Program staff greatly influenced Crown decisions. In every case in which these
personnel recommended release, the Crown agreed to release.

e Concrete release plans carry considerable weight even in cases that are on their
face highly detainable.

e |f the Crown had spoken to a parent or guardian, the Crown was much less likely
to consent to the release of the young person. Typically, the parent wanted the
young person “locked up” or labelled the young person as “out of control”.

These findings highlight the importance of relevant information for the decision-makers
at the bail stage. Both BC and Saskatchewan have programs that are consistent with the
YCJA in that they increase the likelihood that young persons will be released rather than
detained. These programs appear to be guided by provincial policies that encourage
release. The Saskatchewan JIR program was independently evaluated a few years ago
and found to be a highly successful model for reducing the use of pre-trial detention.

The findings also highlight the importance of parental views and their influence on
whether the young person will be detained.

6. Other Factors Associated with Detention of Young Persons

It was noted earlier in the discussion of police detention that research does not indicate
the specific legal basis on which police relied to detain young persons. Similarly,
research does not provide information on the legal grounds on which justices rely in
deciding to detain young persons. For example, research does not address how often
justices detain young persons on the ground that detention is necessary for the safety of
the public or the ground that detention is necessary to ensure that the young person will
attend court. However, the research does report on other factors associated with the
detention of young persons, including: the seriousness of the current charge; prior
criminal record; the young person’s living arrangements; whether the young person is
Aboriginal; and provincial policies and programs. It is important to keep in mind that
these other factors do not necessarily provide a legal basis for the detention of young
persons, but they may have been used by courts in making predictions about whether the
young person would be a danger to public safety or appear in court. Research information
on these factors includes the following:

Charges

The YCJA Monitoring Study found that under the YCJA young persons charged with an
indictable offence were more likely to be detained than those charged with a summary or
hybrid offence.

Most detained young persons (73%) are charged with non-violent offences and 37% of

detained young persons are charged with a category of offences that mainly consists of
administrative offences. In Youth Custody and Community Services, 2004-05, CCJS
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reported that the most serious charges against detained young persons were charges of
committing the following offences:

e “other Criminal Code offences”, which mainly include administrative offences
such as failure to appear in court and disorderly conduct - 37% of detained young
persons.

e violent offences - 27% of detained young persons;

e property offences - 26% of detained young persons; and

e “other offences”, which include drug-related offences and YCJA offences (e.g.,
failure to comply with an order) — 9% of detained young persons.

In Crown Decision-Making under the YCJA, Moyer found that in more than half of the
cases, the most serious charge was an administration of justice offence. Breach of
probation was the most serious charge in 40% of BC cases and in 10% of Saskatchewan
cases. “Other administration of justice charges” was the most serious charge category in
about 33% of cases in both provinces.

The Pre-trial Detention Study found that justices most often detained young persons
charged with indictable offences against the person and certain administration of justice
offences, particularly failure to attend court and failure to comply with an undertaking.

Prior Record

The Pre-trial Detention Study found that the most significant factor related to court-
ordered detention was the young person’s prior record. The longer and more serious the
record, the more likely it was that the young person would be detained.

The YCJA Monitoring Study found that under the YCJA:
e young persons with a record of failing to comply with a non-custodial sentence
were more likely to be detained than those with no such record; and
e young persons with a record of three of more prior findings of guilt were more
likely to be detained than those two or fewer prior findings of guilt.

Living arrangements

The Crown Decision-Making study found that in 33% of the BC bail cases the young
person lived with a parent while in Saskatchewan 60% of the young persons in bail cases
lived with a parent.

The Pre-Trial Detention study found that, like police detention, young persons in living
arrangements that appeared to offer less potential for supervision were more likely to be
detained by the justice, when all other factors were controlled.

Aboriginal young persons
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In Youth Custody and Community Services, 2004-05, CCJS reported that Aboriginal
young persons, who represent about 5% of the total youth population, accounted for 22%
of all admissions to remand.

In Crown Decision-Making under the YCJA, 70% of the Saskatchewan bail cases
involved Aboriginal young persons. 40% of the BC cases involved Aboriginal young
persons.

More detailed analysis would be required to determine whether t