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fiBy now everyone knows that reckless and even predatory mortgage lending

provoked the financial meltdovén.
Editorial, The New York Times, October 19, 2008

I. INTRODUCTION

In this Article we make two claims. First, we argue that the current subprime
mortgage and credit crisis would have been avoided, or at least greatly mitigated, if
existing securities laws had been properly applied to subprime mortgage brokers and
originators. Second, we argue that under any of what we regard as three reasonable
interpretations of the securities laws, many of the problematic mortgage brokers are

actually under t2/This taStdi£ng possipilityr does ribti appéari t® n .

have occurred to anybody in this crisis, at least to this point.

Kafka would have loved this story: According to our current understanding of U.S.
law, there is far better consumer protection for people who play the stock market than for
people who are duped into buying a house with an exotically structured subprime
mortgage, even when the mortgage instrument is immediately packaged and sold as part
of a security.3 We live on a peculiar legal landscape in which homeowners have almost
no recourse under consumer protection laws against people who peddled unsuitable
mortgages to them, unless the funds generated by the mortgage financing happened to
have been used by the homeowner to purchase securities rather than a house.

The bizarre juxtaposition between the plethora of legal rights afforded participants
in the securities markets and the dearth of rights afforded participants in the mortgage
market became clear in a lawsuit filed by the SEC on September 29, 2008 against a group
of securities brokers in southern California.# These broker-dealers persuaded some of
their customers to refinance their houses through a related mortgage company and to take
the proceeds of the refinancing and use them to buy exotic securities known as variable
universal life (VUL) policies,® which consist of a combination of a life insurance policy

1. Editorial, The Bubble Keeps on Deflating.Y. TIMES, Oct. 19, 2008, at WK11 [hereinafter Bubblg.

2. We should briefly note that this would not mean that mortgages would have to be registered, as these
mortgages could qualify under the private offering exemptions of the securities laws.

3. Engel and McCoy argue that A[i]f the duty
have been the traditional province of the affluent, certainly it is appropriate for financial instruments that are

peddled t o the poorest rung of soci etAyalewnf THractMarketseThe C.

Law and Economics of Predatory Lendi8 TEX. L. REV. 1255, 1319 (2002).

4. Complaint, SEC v. Ainsworth, No. EDCV 08-1350 (C.D. Cal. Sept. 29, 2008), available at
http://www.sec.gov/litigation/complaints/2008/comp20768.pdf.

5. As the complaint in SEC v. Ainswortkxplained:

VUL policies are hybrid investments containing both securities and insurance features. VUL
policies are life insurance policies that offer a death benefit to a designated beneficiary combined
with an investment in the securities markets. Amounts paid into the VUL beyond the cost of
insurance and fees are placed into sub-accounts that are invested into a range of securities funds.
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and an investment in equities.

Consider one of the SECO6s alClaékegdthai
Gabriel Paredes, the marketing director of World Group Financial and a branch manager
at Ainsworth Mortgage, recommended to Lorenzo Pelayo that Pelayo refinance his home
with a negative amortization loan and use the proceeds to buy VUL securities. Pelayo is
a 41-year-old truck driver with a weak command of English, four children (ages four,
five, seven, and nine), and a combined family income of $15,000.7 Mr. Pelayo made an
upfront payment for the VUL securities of $9000, all of which came from the proceeds of
the refinancing. The VUL required monthly premiums in 2006 of $500, which over the
course of the year equated to 40% of
Pel ayobs subprime mortgage matynahdahe imteradt
payments were variable rather than fixed, two facts that the SEC alleges were not
properly disclosed.® The SEC alleged that the subprime mortgage was an unsuitable way
for Pelayo to purchase securities that themselves were unsuitable for him.%

The SECO6s | awsuit is based on the
to these (or any other) mortgages. While mortgages are financial instruments for which
the SEC does not claim jurisdiction, the SEC is taking the position that because the
proceeds of the negative amortization mortgages were used to finance purchases of other
financial instruments over which the SEC does have jurisdictiond the VUL securitiesd
the entire transaction is covered by the securities laws, which ban fraudulent or
mi sl eading practices #@Ain connectifmr
Pelayo had used the proceeds of his refinancing to buy food or other necessities, the SEC
would never have become involved in the case. It was an anomalyd the fact that that the
proceeds of the subprime mortgage financing were used to buy securities rather than
food, clothing, or shelterd that made the case of interest to the SEC.

The point of this Article is to explore the different relationships underlying the
governance of securities markets and mortgage transactions. We begin with the
observation that there is a fiduciary relationship between customers and their brokers
underlying securities transactions while caveat emptor governs the mortgage relationship.
Legally, the dichotomy in the legal treatment of people who engage in mortgage
financing and people who engage in securities transactions is based on two unexamined
assumptions. The primary assumption is that mortgages are not securities, and the brokers
who sell them are not securities broker-dealers, and therefore customers who deal in

The sub-accounts are subject to market risk and build value based upon the performance of the

customersd investment choices.
Id. at 8.
6. Id.at36138.
7. The Pelayosd combined family income was

ons in their
the Pelayo f
a substanti e
assumption t|
withd the pu
$35,000 in 2007

occurred in 2006, that year®sidatncdme( PForsltsh®0Pears enodieng e2 @
Pelayo family earned a combined income of $15,000,and r oughly $35, 000 in 2007.0) .
that his

8. "Parades [sic] did not disclose to Pelayo
rate loan, and therefore, despite making monthly payments, the principal balance would continue to increase.

Pelayo was not told that his mortgage i nt er es't rate could increase.

mortgage | oan hadldaat3piB8e payment penalty. o
9. Complaint, supranote 4, at 38.

10. iDefendants fraudulently sold unsui-primehmorzages ecur i ti es

refinadalng. O
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mortgages do not qualify for the standard consumer protection scheme available to

people who deal in securities. The second assumption is that even where the issuance of a

mortgage is part of a securitization process in which the mortgage payments will be

bundled together with other mortgage payments and sold as securities the protections of

t he S E Cdlsantifeal tprovision, Rule 10b-5, do not apply. For Rule 10b-5 to

apply to a transaction, all that is required is that there be a misrepresentation or omission

of a materi al fact iin connecti &dtsenst h the purch

clear, at least to us, that the issuance of a mortgage as an integral part of a securitization

is a transaction fiin connectidn with the purchase
We take the view that this distinction, however valid it may have been in the past

with respect to mortgage financings, no longer makes sense. Fundamental changes in the

mortgage market and in the characteristics of mortgages themselves have transformed

mortgage brokers into peddlers of financial instruments that share more than enough

characteristics with the financimghpeopenstruments t

who obtain mortgages to qualify for certain legal protections that are routinely afforded

those who transact in securities.
Part II of this Article describes how the evolution of the mortgage industry has

dramatically changed the economic properties of the financial products known as

mortgages. We describe the growth of the subprime mortgage industry and the peculiar

aspects of these transactions that make them entirely different from standard 30-year

prime mortgages. We also briefly discuss the current (inadequate) protections for

subprime borrowers. In Part III we give two independent arguments why the legal

protections that apply to securities should also apply to protect purchasers of certain

mortgage instruments, particularly so-called subprime mortgages. First we explore

reasons for treatment of the subprime mortgage instruments as securitiecs. We then make

an innovative argument about how securitization has turned mortgages into products

created Ain connection wicuh!} Wnfeetbisdinerot hase or sal e

argument the mortgage itself is not a security, but those brokering mortgage deals are

11. Rule 10b-5 states:

It shall be unlawful for any person, directly or indirectly, by the use of any means or
instrumentality of interstate commerce, or of the mails or of any facility of any national securities
exchange,

(a) To employ any device, scheme, or artifice to defraud,

(b) To make any untrue statement of a material fact or to omit to state a material fact
necessary in order to make the statements made, in the light of the circumstances under
which they were made, not misleading, or

(c) To engage in any act, practice, or course of business which operates or would operate as a
fraud or deceit upon any person, in connection with the purchase or sale of any security.

17 C.F.R. § 240.10b-5 (2008).
12. We are investigating the relationship between subprime mortgage treatment and the treatment of

Aiswap transactionso under the securities | aws. Swap transacti

but those engaging in transactions are liable under the antifraud rules of the securities acts. SeeRobert F.

Schwartz, Risk Distribution in the Capital Markets: Credit Default Swap, Insurance, and a Theory of

Demarcation 12 FORDHAM J. CORP. & FIN. L. 167, 172 & n.17. Since this is what we are trying to achieve to

get swuitability, it may be that this fAintermediate scrutinybo
13. SeeRule 10b-5, 17 C.F.R. § 240.10b-5 (2008).
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responsible for violations of Rule 10b-5. In Part IV we explore why we might want such
oversight for subprime mortgage brokers. We introduce one of the basic protections that
exist for retail customers who purchase or sell securities, known as suitability. We then
discuss previous attempts to introduce suitability into the mortgage industry and
distinguish them from our proposal. In Part V we argue that if our approach would have
been followed, much of the current economic misery confronting markets worldwide
would have been avoided. Finally, in Part VI we speculate about why our suggested
approach has not been previously considered, and address the likely fate of legal
challenges to an SEC rule adopting our proposal.

II. FROM CONSUMPTION TO INVESTMENT: THE TRANSFORMATION OF THE MORTGAGE
INDUSTRY

In a mortgage loan,14 as in most loans, a lender (mortgagee) provides capital to a

borrower (mortgago r ) in return for the borrowerds agreeme
stream of payments in the future that pay back the principal amount of the loan plus

interest. Because of the long stream of payments involved, a mortgage can be viewed as a

type of annuity. The |l ender receives the paymen:
annuity; the borrower makes thepayme nt s and has a fishorto position i
distinguishing feature of a mortgage is that it involves the pledge of property as security

for the mortgage loan.1®

A. The Evolution of Mortgages

Historically, mortgage loans have had 30-year maturities.1® This long time horizon
allows home purchasers to spread the cost out over a large percentage of a working career
and avoid the need to have all the money upfront at the time of purchase. In the past, a
vast majority of the loans originated were fixed-rate loans on which the charged interest
rate remained constant over time. Because market interest rates vary over time, such a
loan structure subjects both the lender and the borrower to interest rate risk, though the
borrower can mitigate the risk through prepayment.1’

An alternative framework in the form of the floating-rate loan emerged. With a
floating-rate loan, the interest payment is tied to a variable interest rate such as the
London Interbank Offering Rate (LIBOR). The most common arrangement is the 2/28
adjustable rate mortgage (ARM), a form of mortgage that has a fixed rate for the first two
years of the mortgage but a floating rate for the 28 years thereafter. Because floating rates

14. The fAmortgageodo itself is simply the | edtedl, agreement under
though the term is often used to connote the entire loan transaction. SeeDAVID S. HILL & CAROL NECOLE
BROWN, BASIC MORTGAGE LAW 19120 (2d ed. 2007) (defining and describing the concept of a mortgage).

15. The mortgage itself is a transfer of an interest in land from the owner of the land to the person loaning
money and taking the mortgage as security for the loan. Id.

16. For a thorough background of the growth of the mortgage industry, see EDWARD M. GRAMLICH,
SUBPRIME MORTGAGES: AMERICAG LATEST BOOM AND BUST (2006).

17. Lenders were subject to more risk than borrowers because, if interest rates declined, borrowers would
repay their mortgages early (known as prepayment) by refinancing their homes at the new, lower rates. On the
other hand, if interest rates increased, borrowers would simply decline to prepay, thereby creating an
opportunity cost for the lender who would like to have the principal back to loan out at the new, higher rate of
interest.
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can, and will, vary over the life of the mortgage, an ARM is generally riskier for the
borrower. This risk is compounded if, as is often the case, the fixed-rate part of the

contract was set to a | ow fiteaser rat e,

rate would be substantially higher?® The HfApayment s h openleddthet h a't

switch from low fixed to high floating rates has been a major contributor to the subprime
crisis.19

Another innovation in the mortgage industry was the changes in the amount of
principal required to be paid along with each interest payment, referred to as
amortization. The standard mortgage loan is self-amortizing, meaning that the entire
principal of the loan is paid off gradually by the time the loan matures. More recent
lending has seen the rise of mortgage loans that do not self-amortize; for example,

ii ntemleystl oanso require only the interest

Such nonamortizing loans are riskier for the borrower because when the principal
becomes due at the end of the mortgage term, the borrower may not have put aside
enough in savings to pay the outstanding balance (and may not be able to obtain a
refinancing of the mortgage at an affordable rate). Thus, finterest-only loansO also
contribute to a greater probability of default. Si mi | ar | vy, filopt dage
loans in which the monthly interest payments made by the borrower are lessthan the
monthly interest that actually accrues on the loan.20 These loans result in negative
amortization loans because the unpaid interest is added to the principal and, thus, the
repayment schedule causes the principal value of the loans to increase over time. Such
| oans, popul arapyaylonownr tgagfesi, clappeal
low minimum paymentd usually one percent, at least for a while.21 Borrowers with such
loans usually make only the trivial minimum payment due each month rather than the
actual interest rate. This serves only to delay the time when the borrower must pay the
actual interest owed. fiPick-a-pay0 mortgages were wildly popular for a time, and were
even featured on the covers of popular magazines and newspapers.

Another big change in the mortgage industry was the transition from an industry in
which the people offering mortgages worked on a salary basis (for firms that planned to
keep the mortgages as assets on their portfolios for decades in the future) into an industry
in which mortgage brokers working on commissions knew that the mortgages being
issued would immediately be sliced and diced and repackaged into securities. Individual
mortgage brokers were indifferent to future defaults in the mortgages that they issued, in

18. Kenneth R. Harney, Guidelines to Close Someobrs to Subprime Loan€Hi. TRiB., July 8, 2007, at
2; Press Release, Senator Sherrod Brown, Senate Comm. on Banking, Hous., & Urban Affairs, Second Annual
Monetary Policy Report to the Congress (July 19, 2007) [hereinafter Brown Press Release], available at
http://brown.senate.gov/newsroom/press_releases/release/?id=f891{77b-790-47d7-91ae-90863bf24aad.

19. Senator Sherrod Brown noted:

[T]he loans in the subprime sector, like the 2/28s, seemed almost designed to deceive. They are
sold to borrowers at teaser rates, with dangerous features, and with the smooth pitch that there is no
need to worry about the reset because good things might happend a better job, a better loan,
winning the lottery. But banking on the outcome is not a sound banking practice.

Brown Press Release, supranote 18.

20. SeeMichael Moss & Geraldine Fabrikant, Once Trusted Mortgage Pioneers, Now PariaNsY.
TIMES, Dec. 25, 2008, at Al.

21. Id.
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large part because such defaults in no way affected their compensation or reputation.

One example of the evolution in the structure of the industry is the emergence of the
yield spread premium (YSP), a device developed to provide incentives for mortgage
brokers to loan to poor people. A YSP is paid from an originator to a mortgage broker,
often when a borrower takes a mortgage with an interest rate that is higher than the
interest rate on an ordinary, garden-variety mortgage.?2 In this sense, it is a kickback.
Suppose, for example, that a particular lender is offering basic mortgages at an interest
rate of six percent. Usually, lenders will also provide mortgage brokers with other higher
interest alternativesd often, but not alwaysd in return for lower closing costs or other
concessions on the part of the lender. Whenever a broker is able to convince a borrower
to accept a mortgage with a rate higher than the base rate of six percent, that broker is
paid a fee (the YSP) equal to some percentage of the increased spread being paid by the

borrower. This of course inevitably has

borrowers to the lender that pays the highest feestothe b r 0 e r . 0

Mortgage loans once were made by banks that originated, funded, and serviced the
loans. Today® or at least until the mortgage crisis hit in full force in 20088 mortgage
loans are originated by entities that rarely retain the loan longer than it takes to deliver the
mortgage to the next entity in the mortgage food chain. Rather than shop between banks,
an individual seeking a mortgage loan often will employ the services of a mortgage
broker, who acts as an intermediary between the borrower and the lender. Mortgage
brokers receive a commission for thei
and other ter ms. The common wuse of t
intermediaries in the mortgage and securities industry is not a coincidence; the roles of
mortgage broker and securities broker are functionally equivalent.

Mortgage loans are actually a form of derivative security because they contain
imbedded options.24 Understanding these options is crucial to understanding how
mortgages should be valued, why a secondary market in which mortgages are pooled
developed, and, most importantly for the purposes of this Article, why mortgages can be
viewed as a transactional form for the purchase of such options rather than simply as a
financial instrument in itself.25

Financial options are of two general types: puts and calls. In a call option the holder
(buyer) of the option has the right, but not the obligation, to purchase a security from the
writer (or seller) for a predetermined price.28 The agreed-upon date is known as the
fexercise dated and the predeter mined

22. Lloyd T. Wilson, Jr., Effecting Responsibility in the Mortgage Brol&srrower Relationship: A Role
for Agency Principles in Predatory Lending RegulaidhU. CIN. L. REv. 1471, 15147 15 (2005).

23. Alistair Barr, Subprime Crisis Shines Light on ktgage BrokersMARKET WATCH, Apr. 10, 2007,
http://www.marketwatch.com/news/story/subprime-crisis-shines-spotlight-mortgage/story.aspx?guid=%7B5343
C57B-AB5B-4D90-A9D4-AF9A76F7D9B3%7D.

24. See, e.gRoberto G. Quercia & Michael A. Stegman, ResidentiaMortgage Default, A Review of the
Literature 3 J. HOUSING RES. 341, 357159 (1992) (providing a history of financial conceptualizations of
mortgage loans).

25. The legal academy has come to appreciate the importance of options and option theory, both financial
and real, as a way of understanding legal constructs and bundles of rights. See generallJAN AYRES, OPTIONAL
LAW: THE STRUCTURE OF LEGAL ENTITLEMENTS (2005).

26. For more on financial options, see JOHN C. HULL, OPTIONS, FUTURES, AND OTHER DERIVATIVES (6th
ed. 2005).
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option holder wi || only choose to purchase the
optiono) i f t he str i keessfhanithe eurrera pricetothtle e xer ci se da

security. Otherwise, the holder will choose to let the option expire, unexercised. A put
option is the inverse of the call option; it is the right, but not the obligation, to sell a
security to the writer on the exercise date for the strike price.

A mortgage borrower hol ds, or in finance parlar
each written by the mortgage lender implicitly through the mortgage loan contract. The
first of these options is the right to prepay the loan before its?7 maturity.28 Recalling our
earlier depiction of a mortgage as an annuity (or stream of payments), the borrower has
the right to buy back his obligation to make that stream of payments by giving the
mortgage lender the outstanding balance on the loan. Thus, the borrower has a call option
(the right to buy) with an exercise price set to the outstanding balance amount at any
point over the life of the mortgage. The lender has written this call option.

A borrower may prepay for a variety of reasons. Some borrowers wish to eliminate
their mortgages: they may sell their house or come into money and wish to reduce their
indebtedness, for example. Prepayments also occur as an incident to refinancing.
Borrowers may refinance because they wish to borrow more money in order to meet
liquidity needsd to obtain money for home improvements or education expenses, for
example. Additional borrowing is possible if: the original loan was small relative to the
houseds value, the home has appreciated in wvalu
outstanding,2® the borrower has paid down much of the principal of the loan, or the
borrowerds credit wbBRortoWers mey slso refinans if inortgagee a s e d .
interest rates decline,3! either because of changes in market rates or because the
borrower 6s credi t wor t ¥ A mteomlsborrbwarsvill refingnee ovheretle .

27. Zywicki and Adamson also discuss financial options, including prepayment and foreclosure, in the
context of subprime mortgages. Todd J. Zywicki & Joseph D. Adamson, The Law & Economics of Subprime
Lending 80 U. Coro. L. REv. (forthcoming 2009) (manuscript at 241 35), available athttp://papers.ssrn.com/
sol3/papers.cfm?abstract_id=1106907.
28. Bruce S. Darringer, Swaps, Banks, and Capital: An Analysis of Swap Risks and a Critical Assessment
of the Basl e AccorsldB Ba JTIxta Bus.mm.e50f329¢1995);ersrpSs Goldberg &
John P. Harding, Investment Characteristics of Lewnd Moderatdncome Mortgage Loand2 J. HOUSING
Econ. 151, 153 (2003); Peter H. Huang, A New Options Theory for Risk Multipliers
Federal Civil Rights Litigation73 N.Y.U. L. REv. 1943, 1946 n.12 (1998); Peter H. Huang, A Normative
Analysis of New Financially Engineered Derivativ83 S. CAL. L. REV. 471, 483i 84 (2000); Melissa S.
Jacoby, Home Ownership Risk Beyond a Subprime Crisis: The Role of Delinquency ManagérfierRbHAM
L. REV. 2261, 2267 (2008).
29. SeeAkash Deep & Dietrich Domanski, Housing Markets and Economic Growth: Lessons from the US
Refinancing BoonBIS Q. REV., Sept. 2002, at 37i 38 (discussing the various reasons for the increased numbers
of mortgage refinancing in 2001).
30. Of course, this is a simplification. Unemployment generally decreases when the economy is doing
well and, as such, this reason is also tied into macroeconomic trends. Yet there is something different about this
reason that is much more individualized and less cyclical than the others, since prevailing interest rates (and, to
a lesser extent, housing prices) change for all in the economy simultaneously while individual job changes and
other credit-enhancing events do not.
31. See Edward L. Pittman, Economic and Regulatory Developments Affecting Mortgage Related
Securities 64 NOTRE DAME L. REV. 497,504 n. 29 (1989) (stating that aif interest
likely to refinanceo) .
32. In many ways, this is similar to arguments made regarding the individualized and noncyclical nature
of reasons for mortgage defaults, put forward by the Mortga


https://email.uiowa.edu/owa/redir.aspx?C=4dfb6ba5665b4f91b0bcd14a639ccf47&URL=http%3a%2f%2fpapers.ssrn.com%2fsol3%2fpapers.cfm%3fabstract_id%3d1106907
https://email.uiowa.edu/owa/redir.aspx?C=4dfb6ba5665b4f91b0bcd14a639ccf47&URL=http%3a%2f%2fpapers.ssrn.com%2fsol3%2fpapers.cfm%3fabstract_id%3d1106907
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difference between the current mortgage loan and the potential new loan is greater than
the transaction costs incurred in refinancing.

A second option implicit in the mortgage is a default option. The borrower can, at
any time,33 stop paying interest and principal payments and surrender the property used
as collateral for the mortgage. Borrowers will choose to exercise this option to sell, or
Aput, 0 the c ol dda if &d oaly if the aatudof the houst decaring the
mortgage loan is less than the present value of the amount left to be repaid on the loan.34
Exercising the put option requires defaulting on the loan, which means the borrower will
lose the house; as a result it is only prudent to do so if the value gained by not having to
pay the remaining balance on the mortgage loan outweighs the amount lost by giving up
the house. Of course, the borrower may also face additional costs in terms of future credit
scores and the like in exercising this default option. In some states, in addition, the holder
of the mortgage can, in theory, proceed against the personal assets of the borrower.35 As
a practical matter, however, and especially in the case of subprime mortgages, this is not
a viable option. Some states require
the holder of the mortgage has no right to seek repayment except from the collateral.36
Even in states that permit recourse loans, the fact that the defaulting borrower could not
pay mortgage payments means that the borrower is unlikely to have assets of sufficient
size to make such litigation a feasible alternative.

From the point of view of the lender, however, having written (or taken the short
position in) the prepayment and default options means that the lender will receive back
either the outstanding mortgage funds, or the property itself, at the most inopportune
moments. In particular, significantly declining interest rates lead to a rash of
refinancing.3” In such an environment, lenders will lose an asset paying them high
interest rates (the mortgage), and will only be able to replace it with lower interest rate
securities they can purchase in the open market. However, rising interest rates do not
produce a mirror-image phenomenon; borrowers faced with rising interest rates will
continue paying off mortgage loans at the lower originated rate, leaving lenders with an
asset paying less than the prevailing market rate. To protect lenders against this so-called
Ainterest rate risk, o many subpr i ndean
additional charge the borrower must pay when paying the loan balance back before the

suitability standard. SEeMORTGAGE BANKERS ASS&N, POLICY PAPER 2007-1, SUITABILITYO DONGI TURN
BACK THE CLOCK ON FAIR LENDING AND HOMEOWNERSHIP GAINS (2007), available at
http://www.mbaa.org/files/News/InternalResource/48134 Suitability-DontTurnBacktheClockonFairLendingand
HomeownershipGains.pdf.

33. Technically, this is an American option, which can be exercised at any time up to the exercise date, as
opposed to a European option, which can only be exercised on the exercise date itself. This changes the
valuation and optimal exercise strategy, but the theoretical construct laid out here remains the same.

34. See, e.g.Brent W. Ambrose, Charles A. Capone, Jr. & Yongheng Deng, Optimal Put Exercise: An
Empirical Examination of Conditions for Mortgage Foreclos2®J. REAL ESTATE FIN. 213 (2001); Goldberg
& Harding, supranote 28, at 153; Jacoby, supranote 28, at 2267; Quercia & Stegman, supranote 24 at 3571 59.

35. SeeJane Birnbaum, A Break for Freddie and Fanni®N.Y. TIMES, Mar. 20, 2008, at C1.

36. For a list of nonrecourse mortgage states, see HELOC Basics, List of Non-Recourse Mortgage States
and Anti-Deficiency Statutes, http://www.helocbasics.comy/list-of-non-recourse-mortgage-states-and-anti-
deficiency-statutes (last visited Mar. 26, 2009).

37. SeePittman, supranote 31, at504 n. 29 (Al f interest rates

. 0) .

mortgage 1| o
mortgage | oa
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due date.38 Prepayment penalties do not make refinancing impossible, but they raise the
transaction cost associated with switching from one mortgage loan to another and hence
can be viewed as increasing the strike price of the refinancing option.

Refinancing also tends to occur when home prices appreciate.3° Such appreciation
means that the collateral a borrower is willing to pledge is worth more to potential
lenders. As a result, a borrower can refinance into a larger loan or, perhaps, into a loan of
the same size with a better interest
increase in creditworthiness, which is specific to individual borrowers and is not closely
tied to macroeconomic trends.? The mortgage rate an individual can obtain depends in

rate.

part on the | enderds percepti on anfvithduth at

delinquency. A lifestyle change such as obtaining a new high-paying job or marrying a
rich spouse may increase the actuarial probability of repayment and, as a result, decrease
the amount of interest a lender charges for an otherwise identical loan.#! Faced with such
a credit-enhancing lifestyle change, an individual will choose to refinance if the loan
price difference is greater than transaction costs. While prepayment penalty clauses do
not distinguish between reasons for refinancing, it is worth noting that lenders receive the
prepayment amount in this situation regardless of whether interest rates are increasing,
decreasing, or remaining steady, as prepayment penalties are usually independent of this
fact.

Combining the default and prepayment options with the stream of payments
normally required of the mortgage lender means that the mortgage loan can be conceived
as a financial instrument consisting of an annuity held by the lender and two different
options written by the lender and held by the borrower.42 As a result, it is natural to think

A thi

personés

of a mortgage | oan as a security particularly bec

very broadly to encompass not only such things as stocks, bonds, and mutual fund shares,
but also notes, evidences of indebtedness, certificates of participation in any profit-
sharing venture, certificates of deposit, and, most puts, calls, straddles, and options on
any security or group or index of securities.

B. Subprime Mortgages

Subprime lending is the making of loans to people with less than perfect
creditworthiness. It is a category contrasted with prime lending, loans made to people
with perfect (or near perfect) credit scores. The subprime mortgage market has increased
drastically in size over the past 15 years,43 for reasons that will be discussed more fully

38. On prepayment penalties, see generally Engel & McCoy, supranote 3.

39. SeeDeep & Domanski, supranote 29, at 37138 (discussing the various reasons for the increased
numbers of mortgage refinancing in 2001).

40. Seesupranote 30.

41. In many ways, this is similar to arguments made regarding the individualized and noncyclical nature

of reasons for mortgage defaults put rung agadnstd by t
suitability standard. SeEMORTGAGE BANKERS ASSN, supranote 32, at 24 (explaining that delinquencies result
from a variety of factors, including family and economic difficulties).

42. A T] he mortgage value is equal to the value of
value of the two i mbeddesdpraage®8aolfds. 06 Gol dberg & Hardi

43. Faten Sabry & Thomas Schopflocher, The Subprime Meltdown: A Primem THE SUBPRIME
MORTGAGE MELTDOWN: WHO, WHAT, WHERE AND WHY . . . INVESTIGATIONS & LITIGATION 89, 91 (PLI Corp.
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a
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bel ow. Whil e fAsubprimed is nomenclature rather t
rules of thumb for what constitutes a subprime borrower have started to emerge. The first
is that a subprime borrower is one with a FICO score of less than 620 on the standard 300
to 850 creditworthiness scale developed by the Fair Isaac Company.44 Alternatively, a
more functional definition considers a subprime mortgage to be any mortgage that is
nonconforming (i.e., not purchasable by the Government Sponsored Entities (GSEs))
because of its level of riskiness.#®> Regardless of the rubric used, the key point is that
subprime loans are those to borrowers whose risk profile makes default a more realistic
possibility than for those made to prime borrowers.

Traditionally, most American mortgage lending was done to individuals with perfect
or near-perfect credit (prime borrowers) by banks or thrifts that held on to the loans and
provided all the necessary servicing and documentation.#® These loans were fixed rate
and required a host of additional costs such as closing fees, private mortgage insurance,
and the like.#” These terms and the credit requirements meant that only middle- and
upper-class Americans were able to obtain mortgages, making it hard for large segments
of the population to own homes.48 Racial discrimination made homeownership even
harder for minorities.4°

Borrower delinquency during the Great Depression forced the federal government to
act. Among other measures, the government created a secondary market for mortgage
loans through its creation of Fannie Mae, later joined by Ginnie Mae in 1968 and Freddie

Law & Practice, Course Handbook Series No. 15,783, 2007) (citing Sandra F. Braunstein, Dir., Div. of
Consumer & Cmty. Affairs, Fed. Reserve Bd., Testimony on Subprime Mortgages Before the SubCommittee
On Financial Instruments and Consumer Credit, House Committee on Financial Services (Mar. 27, 2007)).

44. On FICO scores generally, see Toddi Gutner, Anatomy of a Credit ScarBus. WK., Nov. 28. 2005, at
116, available athttp://www.businessweek.com/magazine/content/05_48/b3961124.htm. For the 620 threshold
definition of subprime borrowers, see Travis P. Nelson, The Current Subprime Mortgage Environment: Trends
and Implications BANKING L. COMMITTEE J. (Am. Bar Assoc., Chi., IIl.), July 2007, at 1, available at
http://www.abanet.org/buslaw/committees/CL130000pub/newsletter/200708/nelson.pdf, =~ and  Sabry &
Schopflocher, supranote 43, at 92 (noting that Afi ]t is generally accepted
consi dered subprimeo).

45. SeeChristopher L. Peterson, Predatory Structured Financ@€8 CARDOZO L. REv. 2185, 2214 (2007)
(noting that subprime mortgages are usually made to borrowers

46. SeeKathleen C. Engel & Patricia A. McCoy, Turning a Blind Eye: Wall Street Finance of Predatory
Lending 75 FORDHAM L. REV. 2039, 2049 (2007) (explaining that, in the past, the lender held on to loans and
therefore carried the risk of default, a risk that discouraged lenders from making risky loan); David Reiss,
Subprime Standardization: How Rating Agencies Allow Predatory Lending to Flourish in the Secondary
Mortgage Market33 FLA. ST. U. L. REv. 985, 992193 (2006). For great descriptions of the growth of the
subprime mortgage industry, on which this short summary is based, see GRAMLICH, Supranote 16, at 1712
(providing an overview of home lending changes since World War 1II), Peterson, supranote 45, at 2191194
(providing a brief history of the origins of home mortgage lending), and Subprime Mortgage Market Turmoil:
Examining the Role of Securitization: Hearing Before the S. Comm. on Bahkinging, and Urban Affairs,
Subomm. on Security, Insurance, and Investmémndth Cong. 1712 (2007) (testimony of Christopher L.
Peterson, Assoc. Professor of Law, Univ. of Fla.) [hereinafter Peterson Testimony], available at
http://banking.senate.gov/_files’/ ACFE4F.pdf.

47. GRAMLICH, supranote 16, at 176.

48. 1d.

49. SeeCeleste M. Hammond, Predatory Lendind A Legal Definition and Updaje34 REAL EST. L.J.
176, 1821 85 (2005) (citing cases, beginning in the 1970s, where courts found builders charged unreasonably
high prices for homes sold to minorities and lenders charged unreasonably high interest rates to minority home
buyers); Peterson, supranote 45, at 2192.
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Mac in 1970.50 These GSEs bought loans from banks and thrifts, giving these lenders
more funds with which to make loans.5! As a result, lenders could loosen underwriting
standards and provide more loans with more favorable terms.®2 In the 1970s, as financial
understanding of mortgage lending increased, the GSEs began to pool these mortgages

and issue securities based on themd so-c al | ed Mmacktega gséé Thisr i ti es. 0

further provided funding to the mortgage industry and increased lending. However, the

GSEsd®6 impact has historically been i mited bece
Afconfor ming | oans o f iclolimitsboans ko sbelow A dertaih hr i f t s, w h

principal amount and does not include most subprime loans.%*

As time went on, private banks began to buy and securitize more risky loans,
including subprime loans.>® The securitization of these loans, at a high level of
generality, involved purchasing a pool of loans, selling them to a special-purpose vehicle
(SPV) created for the purpose, and having the SPV issue notes backed by the loans.%®
These notes, generally referred to as collateralized debt obligations (CDOs) or
collateralized mortgage obligations (CMOs) divide the income stream from the loans into
several levels, or tranches, that have a seniority structure. Income from the loans goes to
the most senior tranches first. The tranching structure, in addition to the fact that the
notes are often over-collateralized and may have credit support, allows the most senior
tranches to receive AAA ratings, making them appropriate for investment by mutual
funds and pension plans even though the underlying asset is risky debt.®’ As a result of
this innovation, a large amount of capital flowed into the subprime mortgage industry,
making credit available on cheaper terms to borrowers with varying levels of credit.

The influx of money into the subprime mortgage lending industry resulting from
collateralization and securitization of loans had a number of effects beyond an increase in
the number of American homeowners. First, property prices began to rise on account of
increased demand from successful borrowers,® which, according to the theory above,>®

50. Peterson, supranote 45, at 21961 99; Peterson Testimony, Supranote 46, at 2.

51. See Dale Ledbetter, Understanding the SuBrime Debacle in THE SUBPRIME MORTGAGE
MELTDOWN, supranote 43, at 39 (expl ai ning that GSEs brought Aliquidity to
mar ket so) .

52. Peterson, supranote 45, at 2196; Reiss, supranote 46, at 10057 06.

53. SeeReiss, supranote 46, at 1007 (listing the creation of residential mortgage-backed securities in the
1970s as the first stage of securitization); Sabry & Schopflocher, supra note 43, at 94195 (defining
securitization).

54. SeeReiss, supranote 46, at 10107 11.

55. SeePeterson, supranote 45, at 219812200 (explaining how Ginnie Mae and Freddie Mac began
issuing mortgage-backed securities and how private institutions quickly followed suit). For some legal changes
that also helped in the development of subprime mortgages, see Zywicki & Adamson, supranote 27, at 5i 6.

56. This is, of course, an oversimplification of the process. For a detailed look at securitization, see
Peterson Testimony, supranote 46, at 41 8; Engel & McCoy, supranote 3, at 12731 74; Engel & McCoy, supra
note 46, at 20451 48; Sabry & Schopflocher, supranote 43, at 951 98; David J. Weiner, Comment, Assignee
Liability in State Predatory Lending Laws: How Uncapped Punitive Damages Threaten the Secondary
Mortgage Market55 EMORY L.J. 535, 5491 53 (2006).

57. SeePeterson Testimony, supranote 46, at 5 (explaining that investors look closely at the credit ratings
of tranches); Peterson, supra note 45, at 2202704 (explaining the development, purpose, and structure of
tranches); Sabry & Schopflocher, supranote 43, at 961 97 (citing tranching as the most common internal credit
enhancement mechanism).

58. Ledbetter, supranote 51, at 40.

59. This is as we would expect under the option theory of mortgages described above. See supraotes 261



Macey Final Do Not Delete 4/10/2009 1:19 PM

2009] Helping Law Catch Up to Markets 801

encouraged refinancing of loans and entrance into home equity loans. Second, the terms

of mortgages began to change, as detailed thoroughly below. Third, because the
originators and brokers did not hold the loans they created, standards and diligence in
originating loans were compromised.80 This had the positive consequence of more
homeownership but the negative consequence of adding complex terms that borrowers
may not have wanted or understood and a reduced focus by originators on the borrowe r 0 s
ability to pay.61 As Federal Reserve Chairman Ben Bernanke noted:

[T]he . . . rapid expansion of the subprime market was clearly accompanied by
deterioration in underwriting standards and, in some cases, by abusive lending
practices and outright fraud. In addition, some households took on mortgage
obligations they could not meet, perhaps in some cases because they did not
fully understand the terms.52

In short, the increased prevalence of subprime loans has had a major impact on the way
individuals have borrowed to purchase homes and to refinance.

As mentioned above, subprime mortgage lending involves a different set of loan
terms than prime mortgage lending. For holding the additional risk correlated with low
credit scores, subprime lenders demand additional expected return, primarily in the form
of interest rates higher than the rates that are charged for prime mortgages. There are a
number of other terms common to subprime loans, present either because of the risk
profile of subprime borrowers or the need of lenders to counteract the lower expected
repayment rate of this group.

One common term is a prepayment penalty, a charge to the mortgage holder for
paying off a mortgage before the payments are due.®3 Prepayment penalties are present in
roughly 80% of subprime loans but only 2% of prime loans.54 As discussed above, a
prepayment penalty protects the lender from the situation in which market interest rates
decline, making refinancing attractive to the borrower as a way of paying off the higher
rate mortgage. Due to the lower interest rates, this essentially swaps a high-rate-paying

32 and accompanying text.

60. SeePeterson, supranote 45, at 2269171 (explaining that securitization allows originators to rid
themselves of the loans they originate, so that even if a judgment is entered against them, they have no assets to
pay the judgment).

61. SeeHammond, supranote 49, at 179 (listing common predatory lending practices, including having
borrowers overstate their income); Keith W. Miller & Matthew R. Paul, Subprime Mortgage Meltdown:
Litigation on Its Way?in THE SUBPRIME MORTGAGE MELTDOWN, supranote 43, at 15, 17; David J. Marx,
How Things ChangedRIGINATION NEWS, Jan. 1, 2008, at 4, available athttp://www.originationnews.com/
plus/archive/?id=158128; Peterson Testimony, supranote 46, at 13; Sabry & Schopflocher, supranote 43, at
991100 (citing the fArelaxati on -ifedcause df the subprimd niomgage st andar dso as a
crisis).

62. Ben Bernanke, Chairman, Federal Reserve, Semiannual Monetary Policy Report to the Congress,

Testimony Before the Senate Committee on Banking, Housing, and Urban Affairs (July 19, 2007) [hereinafter
Bernanke Testimony], available at http://www.federalreserve.gov/newevents/testimony/bernanke2007
0718a.htm.

63. For a judicial description of prepayment penalties, see Banca Cremi, S.A. v. Alex. Brown & Sons,
Inc., 132 F.3d 1017, 1022723 (4th Cir. 1997). For a discussion of prepayment penalties in the subprime
mortgage context, see Zywicki & Adamson, supranote 27, at 157 19.

64. Weiner, supranote 56, at 548 (citing ERIC STEIN, QUANTIFYING THE ECONOMIC COST OF PREDATORY
LENDING: A REPORT FROM THE COALITION FOR RESPONSIBLE LENDING 8 (2001), available at
http://www.responsiblelending.org/pdfs/Quant10-01.pdf).

S
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asset in the hands of the mortgage originator for whatever they can lend at the prevailing
lower interest rate.55 Prepayment penalties mitigate this risk by providing an incentive for
borrowers against prepayment or, if the interest rates decline enough to make prepayment
still profitable for the borrower, defraying some of the cost to the lender of the
prepayment. As will be discussed later in this Article, some have a more cynical view of
prepayment penalties and consider them to be predatory in nature.

Originators of subprime mortgages often require a payment of a certain number of
percentage fpointso upfront at origination of thi
depends on the individual loan, but is higher for subprime mortgages than for their prime
counterparts. Points are another form of protection against prepayment, but they also
serve to protect against potential default by borrowers since a portion of the loan will
have been repaid regardless of subsequent credit events.56

As one mortgage expert observed in an article on subprime mortgages, the draconian

reset features were not a problem initially as |
year at a higher rate tha n  a s s o c i at el This ig 1o donger shd case. Bhese s . 0O
|l oans were aggressively marketed; Aibrokers and | c

hard as banks offered rebates of up to 3.5% on the back-e n &8. Whether consumers
understood these complicated contracts is debatable. For example, with a fipick-a-pay0
| oan, Al mM] ost consumers dondét really know what th
minimum payment option, mainly because brokers and loan officers tend to push that
aspect of the loanabove al®® el se. o
Subprime loans are used not only to purchase homes, but also to refinance. As
described above,’? mortgage borrowers hold an option to refinance their mortgage loans.
This option may be exercised for a number of reasons, including an improvement in
lending rates or an increase in expenses accompanied by home equity.”! Recall that
subprime loans often feature two-y € a r l ow fAteasero rates before swi
floating-interest rate. Subprime borrowers, faced with this structure and increasing home
values, began a cycle of refinancing upon the end of the two-year fiteaserd period. If
housing prices continued to rise, the increasing equity in the mortgaged property would
have allowed this to continue indefinitely, shielding borrowers from high floating rates.
Indeed, subprime borrowers able to afford the low fiteaser0 rates but not the high floating
rates relied on the ability to engage in exactly this type of refinancing.
The subprime mortgage market began to collapse in 2006. In short, the rising real

65. SeeSabry & Schopflocher, supranote 43, at 97 (explaining the effect of interest rate changes on
homeowners).

66. For some discussion of the use of points in loans, see Charles W. Calomiris, Professor of Fin. & Econ.,
Columbia Bus. Sch., Testimony Before the U.S. Senate Committee on Banking, Housing, and Urban Affairs:
Wh a 't to Do, and What Not t,@ (Jul @6, 200A) bl@rditafter CHaomeidd at ory Lendi ng
Testimony], reprinted iNRICHARD SCOTT CARNELL, JONATHAN R. MACEY & GEOFFREY P. MILLER, THE LAW
OF BANKING AND FINANCIAL INSTITUTIONS 380 (2009).

67. Mortgage Tips, Pick-a-Defaultor-a Foreclosure MortgageBLOGCRITICS MAG., Oct. 6, 2006, at 1, 2,
http://blogcritics.org/archives/2006/10/06/1729592 .php.

68. Id.

69. Id.at1.

70. See supraote 26 and accompanying text.

71. Alternatively, as home equity increases, a borrower may wish to enter into a home equity loan that is
secured with a second lien on the mortgaged property.
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estate prices that allowed subprime mortgage borrowers to avoid the high floating rates
ended.”? A concurrent downturn in the economy as a whole and the fact that borrowers
were switched from the fixed-rate fiteaser0 part of their loans to the high floating rates
made delinquencies inevitable. The foreclosure rate throughout the United States
continues to rise to levels that have not been seen in decades.”3 As a result of foreclosure,
the equity that individuals had built up in their homes has dramatically disappeared. The
fact that delinquencies and foreclosures have come in waves has had a dramatic impact
on payouts from CMOs and CDOs, causing large financial institutions to reassess their
risk and write-down securities to the tune of hundreds of billions of dollars, virtually
destroying the market for these products.” Investors started to notice that the AAA rated
mortgage-backed securities were much more risky than previously assumed, leading
many to blame the rating agencies for inappropriately sanctioning the purchase of these
securities.”® The collateral effects of foreclosure even include worries about theft of
materials from foreclosed homes’® and West Nile virus-laden mosquitoes around
abandoned swimming pools.”” Much of the crisis has been attributed to a lack of
understanding of the complex features of subprime mortgages and securitization. 78

In contrast, traditional mortgage financing was done by people who planned to repay
the mortgage from their own earnings and where the success of the transaction did not
depend critically on either future real estate prices or on future interest rate movements.
This is not the case with many mortgage loans today. In the complex mortgage financings
that we have described above, particularly subprime fipick-a-pay0 mortgages, the old
stereotypes about mortgage loans are inapplicable. Many borrowers, whether they knew
it or not, could not afford to stay in their houses unless interest rates declined and real
estate prices remained stable or increased, allowing them to refinance when initial
fiteaser® mortgage rates mushroomed out of control.

Moreover, many mortgage loans were made with little or no documentation
provided by the borrowers about their income or credit history. These so-c a | | e d
loans were (and are) made on the basis that they provide convenience for borrowers. As
one loan originator putit, A b] uyer s that opt for a |
who prefer not to have their entire life and financial history presented to the lender. For
instance, they might be using an inheritance to secure a loan or have fluctuating income

72. Sabry & Schopflocher, supranote 43, at 921 93.

73. See  Foreclosure Filings Up 121  Percent from Last YeaMSNBC.com,
http://www.msnbc.msn.com/id/25846164/ (last visited July 25, 2008); Les Christie, January Foreclosures up
57% CNNMONEY.COM, Feb. 26, 2008, http://money.cnn.com/2008/02/26/real estate/foreclosures_rise again/
index.htm?cnn=yes.

74. Nick Timiraos, Wh y B &ainkCsuid ContinueWALL ST. J., Jan. 19, 2008, at A11.

75. See, e.gDavid Wessel, Lessons from the Housing Bubp¥éALL ST. J., May 29, 2008, at A2 (stating
that credit rating agencies played a critical role in overrating subprime mortgages that later resulted in a
dramatic loss of investor confidence in securitized products).

76. Rusty Dornin, Police Fight a Rash of Vacant Home BurglajigdNN.com, July 22, 2008,
http://www.cnn.com/2008/CRIME/07/22/burglarized.foreclosures/index.html (last visited Mar. 12, 2009).

77. Foreclosures Lead to Abandoned Pools, Increased West Nile RiSKU.coM, Apr. 17, 2008,
http://www.ktvu.com/news/15908915/detail.html.

78. Al T] he explosion of those compl ex itorsd tdghdnkse
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from owning t h%® Ofrcoursewhe reason leniders eggeal to dnake loans
wi thout documentation is because tdome
as the source of repayment for these loans: they, like the borrowers, foolishly were
counting on real estate values to continue their ascent.

The inability of subprime borrowers to pay the interest on their mortgages, and the
foreclosures that resulted, percolated through financial markets via mortgage-backed
securities, collateral debt obligations, and other esoteric financial contracts. The resulting

Acredi't crunchodo stopped business | endi

employ leverage, and shut down a multibillion dollar industry, leaving investment banks
scrambling to find buyers for illiquid, suddenly worthless securities. In 2008 Bear Stearns
collapsed and was acquired by JPMorgan Chase,80 the government infused massive
amounts of capital into Fannie Mae and Freddie Mac,8! Bank of America purchased
Merrill Lynch,82 Lehman Brothers filed for bankruptcy,83 the government bailed out AIG

79. SeeQuicken Loans, No Doc Home Loans, https://www.quickenloans.com/home-buying/learn/loans/
no-doc-home-loans (last visited Feb. 2, 2009).

80. SeeEdmond L. Andrews, In Sweeping Move, Fed Backs Buyout and Wall St. L.®ais TIMES, Mar.
17, 2008, at Al (noting that in order to avoid a crisis in the financial markets, the Federal Reserve approved a
$30 billion credit line to facilitate the takeover of Bear Stearns); Neil Irwin & Tomoeh Murakami Tse, Fed
Comes To Rescue As Wall St. Giant SBear Stearns Gets Emergencynfls Via J.P. MorganWASsH. POST,

Mar . 15, 2008, at A1 (discussing JPMorgan Chaseo0s

from the Federal Reserve); Robin Sidel, Dennis K. Berman & Kate Kelly, J.P. Morgan Buys Bear in Fire Sale,
As Fed Widns Credit to Avert CrisisAiling Firm Sold For Just $2 a Share In U:-Backed DeglWALL ST. J.,
Mar. 17, 2008, at Al (stating that Bear Stearns agreed to be sold to JPMorgan Chase for $2 a share, or about
$236 million); Landon Thomas, Jr., Run on Big WalISt. Bank Spurs RescBacked by U.SN.Y. TIMES, Mar.
15, 2008, at Al (describing the run on Bear Stearns which forced it to turn to the Federal Reserve for

ender s

ng 1in

emergency funding). For a fascinating description of the fall of
of it, see Kate Kelly, Mike Spector & Randall Smith, Th e Fal | of Bear Stearns: Bear 6
Apology and No Lack of IréVALL ST. J., May 30,2008,atCl1 ( descri bing the stockhol ders

Beards sale to JPMorgan Chase andrheFhlleofBedr 8téamsnBear6 s f i nal

Stearns Neared Collapse Twice in Frenzied Last BD&Beulsen Pushed LeBall Bid, Relented; a Testyirie
for Dimon WALL ST. J. , May 29, 2008, at Al (describing
existence, its stock spiraled downward, clients continued to flee, and trading partners left); Kate Kelly, The Fall

how duri

of Bear Stearns: Fear, Rumors Tiaed Off Fatal Run on Bear StearriSxecutives Swung from Hope to

Despair in the Space of a WeaKALL ST. J., May 28, 2008, at A1 (describing the week leading up to and the

inner workings surrounding Beards rewe.ei pt of emergency

81. SeeZachary A. Goldfarb, David Cho & Binyamin Appelbaum, Treasury to Rescue Fannie and

Freddie; Regulators Seek to Keep Firms Troubles From Setting Off Wave of Bank FaNwsas POST, Sept.
7,2008, at Al (stating that the federal government was prepared to take over Fannie Mae and Freddie Mac after
it was clear they were unable to continue funding home mortgages); James R. Hagerty, Ruth Simon & Damian
Paletta, U.S. Seizes Mortgage Giadt§Sovernment Ousts CEOs of Fannie, Fredéismisesup to $200
Billion in Capital, WALL ST. J., Sept. 8, 2008, at Al (noting that the U.S. government took direct responsibility
to provide the funding for three-quarters of new home mortgages); Neil Irwin & Zachary A. Goldfarb, U.S.
Seizes Control Of Mortgage Gits; Takeover of Fannie And Freddie Airts Revive Housing, Financial
Markets WASH. POST, Sept. 8, 2008, at Al (stating that the government took control over Fannie Mae and
Freddie Mac to restore faith in them and the economy); Stephen Labaton & Andrew Ross Sorkin, U.S. Rescue
Seen at Handor Two Mortgage GiantaN.Y. TIMES, Sept. 6, 2008, at Al (noting that the federal government
told Fannie and Freddie executives they were planning to take control of the companies).

82. SeeEric Dash, For Bark of AmericaMerrill G Availability Was Rare OpportunjtX.Y. TIMES, Sept.
16, 2008, at C9 (discussing Bank of Americaéds
before it happened); Matthew Karnitschnig, Carrick Mollenkamp & Dan Fitzpatrick, Bank of America to Buy
Merrill, WALL ST. J., Sept. 15, 2008, at Al (noting that Merrill Lynch & Co. agreed to be sold to Bank of
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to save it from insolvency,8 Morgan Stanley and Goldman Sachs altered their corporate
form to become bank holding companies rather than pure investment banks,8% JPMorgan
Chase bought Washington Mutual,88 and Wells Fargo bought Wachovia.8” The vast
majority of these cataclysmic financial events occurred overnight, without warning or
recourse for tens of thousands of Wall Street employees and investors. The government
has been supremely involved, spearheaded by Treas
billion bailout plan.88
Comparisons to the Great Depression are generally employed in explaining the
sudden changes in market structure, available liquidity and leverage, and the monumental

America for $50 billion to survive the financial crisis); Louise Story, Stunning Fall for Main Streét Brokerage
Firm, N.Y. TIMES, Sept. 15, 2008, at Al (describing the sale of Merrill Lynch and its implications for the

history of Wall Street).
83. SeeHeather Landy, LehmanRetools in Bid for Recovery; Investment Bank Loses $3.9 Billion in Third
Quarter, WASH. POST, Sept . 10, 2008, at D1 (describing Lehman Brothers

majority stake in its investment management unit in order to show that it can weather the credit crisis); Jeffrey
McCracken, Crisis on Wall Streettehmards Speedy CageFast Bankruptcy Leaves Little Tifr Competing
Bids WALL ST. J., Sept. 18, 2008, at C5 (noting that the Lehman Brothers sale was pushed fast and allowed
little time for competing bids); Ben White & Eric Dash, Barclays Reaches $1.75 Billion Deal foehnan Unit,
N.Y. TIMES, Sept. 17, 2008, at Cl (discussing Barclaysdés purchase
White & Michael M. Grynbaum, The Street After Lehman Brothgl&Y. TIMES, Sept. 16, 2008, at C1 (noting
the uncertainty and desperation in the last days before Lehman wound down).
84. Edmund L. Andrews, Michael J. de la Merced & Mary Williams Walsh, Fed in a $85 Billion Rescue
of an Insurer Near FailureN.Y. TiMES, Sept . 17, 2008, at Al (describing the fede
AIG); Matthew Karnitschnig et al., U.S. to Take Over AIG in $85 Billion BailoWWALL ST. J., Sept. 17, 2008,
at Al (discussing the governmentdés seizure of AI G that signal
85. SeeJon Hilsenrath, Damian Paletta & Aaron Lucchetti, Goldman, Morgan Scrap Wall Street Model,
Become Banks in Bid to Ride Out CrisiEnd of Traditional Investment Banking, as Storied Firms Face Closer
Supervision and Stringent New Capital RequiremeéitsLL ST. J., Sept. 22, 2008, at Al (discussing Morgan
Stanley and Goldman Sachsdéds change from investment banks to b
86. SeeRobin Sidel, David Enrich & Dan Fitzpatrick, WaMu is Seized, Sold Off to J.P. Morgan, in
Largest Failure in U.S. Banking Histarf’wALL ST. J., Sept. 26, 2008, at Al (discussing the the purchase of
Washington Mutual by JPMorgan Chase ).
87. The Wachovia purchase was somewhat marred by a legal battle between Citi and Wells Fargo. Citi
agreed to purchase Wachovi a0 gveddtéqgl odeal. Wdls Firgo offeradmound $2 bil li on
better deal, $15.4 billion for Wachovia as a whole and without the government backstop that the Citi deal
demanded. While Wachovia wanted the Wells Fargo deal, Citi claimed it had an agreement that could not be
superseded. In the end, Wells Fargo won. SeeDavid Enrich & Dan Fitzpatrick, Wachovia Chooses Wells Fargo,
Spurns Ciid Deal Avoids Needor Taxpayer Cash; Pandit Vows a FighWaLL. ST. J., Oct. 4, 2008, at Al
(discussing the fight between Wells Fargo and Citigroup over Wachovia); David Enrich & Matthew
Karnitschnig, Citi, U.S. Rescue Wachodid at e st Shotgun Deallargést BaakkWailss. Nati onds Third
ST. J., Sept. 30, 2008, at Al (explaining, prior to the Wells Fargo bid, that Citigroup planned to take over
Wachovia).
88. SeeEdmund L. Andrews, Federal Reserve and Tawury Offer Congress a Plan for a Vast Bailput
N.Y. TIMES, Sept. 19, 2008, at Al (noting the discussions for the bailout to authorize the government to buy
distressed mortgages); David Cho & Binyamin Appelbaum, Historic Market Bailout Set in Motion; President
Cites Urgent Needor Sweeping InterventigiWAsH. POST, Sept. 20, 2008, at AO1 (discussing the proposed
$500 billion bailout of financial firms); David M. Herszenhorn, Administration IsSeeking $700 Billion for Wall
Street in Possible Record Bailo.Y. TIMES, Sept. 21, 2008, at Al (describing the I
formal bailout proposal); Deborah Solomon & Damian Paletta, U.S. Bailout Plan Calms Markets, but Struggle
Looms over Btails WALL ST. J., Sept. 20, 2008, at Al (describing the pressure on Congress to authorize the
bailout); David Stout, The Wall Street Bailout Plan, Explained.Y. TIMES, Sept. 21, 2008, at A32 (attempting
to indentify and answer the questions Americans have about the Wall Street bailout).
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sums of money investors and financial professionals have lost.89 The role of subprime
mortgage lending in the current crisis was played by stock speculation and bank runs
during the Great Depression; the 1929 stock market crash and resulting bank run panic
first altered the American financial picture, then led to a spate of regulation that has
proved the backbone of the American financial system. The Securities Act of 1933,%0 the
Securities Exchange Act of 1934,91 the FDIC,%2 the SEC,% and countless other
archetypal American financial institutions resulted from extreme market conditions and

Congressds awar eness ofsptachices. Qurpropesal @ bringl i t y

subprime mortgages under the aegis of the SEC is in the same vein.
III. SEC OVERSIGHT OF SUBPRIME MORTGAGE BROKERS

In this Part, we provide three independent bases under which the SEC might have
control over subprime mortgage brokers. We begin with an argument that subprime
mortgages differ substantially from prime mortgages and, as a result of their imbedded

options and investment characteristics

designation in the Securities Act of 1933 and the Securities Exchange Act of 1934.
Second, we argue that the SEC should be able to regulate fraudulent actions of subprime
mortgage brokers even in the absence of any securities classification of the subprime

mortgages themselvesbe cause the subpri me mortgages

pur chase and s-teadkedl seamrfties. Umnder raiy gofi thede plausible
arguments, the SEC should have as much jurisdiction over subprime mortgage brokers as
it does over securities broker-dealers.

A. Mortgages as Securities

In this section we make two claims. The first, with which we believe few would

disagree, is that mortgages are notii nvest ment contractso

purposes under the Howeytest. We emphasize this fact to delineate the grounds we do

89. See, e.g.Jon Hilsenrath, Serena Ng & Damian Paletta, Worst Crisis Sincé&30s, With No End Yet in
Sight WALL ST. J., Sept. 18, 2008, at Al (describing the damaging financial crisis that is continuing to grow
beyond what was thought to be the original problem).

90. Securities Act of 1933, 15 U.S.C. §§ 77ai 77aa (2006).

91. Securities Exchange Act of 1934, 15 U.S.C. §§ 78ai 78kk (2006).

92. The Federal Deposit Insurance Corporation insures demand deposits in FDIC banks up to $250,000
per account. It was created in the aftermath of the bank runs that began the Great Depression. In exchange for
FDIC protection, banks must have a certain percentage of deposit money in its hands at any time; as a result, the
amount available for lending at any given time is less than the amount deposited by customers. Christopher M.

Staw,Unnecessary Risk: How the FDICO6s Examination

Fund 10 N.Y.U. J. LEGIS. & PUB. POLOr 395, 3981400 (2007); see alsoDaniel R. Fischel, Andrew M.
Rosenfield & Robert S. Stillman, The Regulation of Banks and Bank Holding Compafi&¥/a. L. REv. 301

(1987); Jonathan R. Macey & Geoffrey P. Miller, Bank Failures, Risk Monitoring, and the Market for Bank

Control, 88 COLUM. L. REV. 1153 (1988). The limit was recently increased from $100,000 to $250,000 for the
remainder of 2009 in the wake of the financial crisis. SeeFDIC: Frequently Asked Question for Deposit
Insurance, http://www.fdic.gov/deposit/difaq.html (last visited Mar. 21, 2009).

93. The SEC was created in 1934 as a result of the enactment of the Securities Exchange Act, section 4, 48
Stat. 881, 885 (1934) (codified at 15 U.S.C. § 78d). See Exchange Bill Agreement Provides NeMah Board,
Flexible Curb on MargingN.Y. TIMES, May 27, 1934, at 1 (announcing the passage of the Stock Exchange
Regulation Bill and creation of the SEC).
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and do not claim for inclusion of subprime mortga
argue that subprime mortgages, but not prime mortgages, are finot es o f or securitie:
regulation purposes under the Revestest.9 To make this argument, we discuss the
definition of fAnoted for 1933 and 1934 Act purpo:
espoused in the Revescase. We make the case that subprime mortgages and prime
mortgages, often considered slight variations on the same theme, are entirely different in
exactly those ways relevant to the Revesnalysis.

We urge the reader, in reading this section, to resist the initial temptation to relegate
al | mortgages to the fAnonsecuritiesodo wastebasket
anything called a f moUniteg #dousing Fausdatien, Inconsecur i t y. I
Forman?® the Supreme Court clearly articulated that, for securities law purposes, the
economics of a transaction govern, not the name given to the contract:

We reject at the outset any suggestion that the present transaction, evidenced by

the sale of shares called fAstock, 0 must be <co
simply because the statutory definition of a security includes the words

fifany stock. 0 Ratthhasic princgple thad Haseguided all of

the Court 6s d efilin seirchiimggor the mearting dndsscoe bfe a :

the word 6ésecuritydé6 in the Act[s], form should

the emphasis shoul & be on economic reality.o

Much like a financial transaction is not a security simply because it carries the name of
the security,9’ a transaction that (especially only colloquially) carries a name of a
historical nonsecurity, like a subprime mortgage, should not be dismissed without a true
economic analysis of its substance.
The gateway to securities regulation under the federal securities laws is the
definition of Aisecurityod in section 2(a)(1) of t
definition is used in the 1934 Act:

The termtifgdeomeans any not e, stock, treasury s
bond, debenture, evidence of indebtedness, certificate of interest or
participation in any profit-sharing agreement, collateral-trust certificate,
preorganization certificate or subscription, transferable share, investment
contract, voting-trust certificate, certificate of deposit for a security, fractional
undivided interest in oil, gas, or other mineral rights, any put, call, straddle,
option, or privilege on any security, certificate of deposit, or group or index of
securities (including any interest therein or based on the value thereof), or any
put, call, straddle, option, or privilege entered into on a national securities

94. See infranote 103 and accompanying text (discussing the Revegest).

95. United Housing Found., Inc. v. Forman, 421 U.S. 837 (1975).

96. Id. at 848 (footnote omitted) (quoting Tcherepnin v. Knight, 389 U.S. 332, 336 (1967)).

97. Of course, the | abel isndt completely irrelevant.

In holding that the name given to an instrument is not dispositive, we do not suggest that the name

is wholly irrelevant to the decision whether it is a security. There may be occasions when the use of

a traditional name such as fistocksodo or fibondso will l ead s
federal securities laws apply. This would clearly be the case when the underlying transaction

embodies some of the significant characteristics typically associated with the named instrument.

Id. at 8507 51. Our claim, however, is that the label is not the end of the inquiry.
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exchange relating to foreign currency, or, in general, any interest or instrument

commonly known as a fisecurityo, or any certi
in, temporary or interim certificate for, receipt for, guarantee of, or warrant or

right to subscribe to or purchase, any of the foregoing.%8

Regulation of subprime mortgages as securities would require pigeonholing them as
either fAinvestment contractso or fAnotes. o
il nvest ment c o-altfor thingdthat walksand talk léke aceautitg Hut
do not fit into any of the other categories. Indeed, a large number of cases involving
whether a specific instrument is or is not a security come down to whether a specific
financial transaction is an investment contract. The four-part test for what constitutes an
investment contract was provided by the Supreme Court in 1946 in the Howey case:
fi A]n investment contract for purposes of the Securities Act means a contract, transaction
or scheme whereby a person [1] invests his money in a [2] common enterprise and is [3]
led to expect profits [4] solely from the efforts of the promoter or a third party . ... %
Since Howey this test has been used to categorize a number of transactions as investment
contract securities wunder t helOSEnbéstip watch, in
plans, 191 and even animal breeding contracts.102
Mortgages of any type, including subprime mortgages, seem unlikely to qualify as
investment contracts under the Howey test definition. First, they are not common
enterprises; mortgage contracts generally involve one borrower and, at least at inception,
one lender. Second, mortgage borrowers do not invest in mortgage contracts with the
expectation of monetary profits. Third, there are no third-party efforts to change the value
of the mortgage; the mortgage value is only changed by interest rate fluctuations and
changes in real estate values. Thus, we do not believe that the SEC has jurisdiction over
subprime mortgages as investment contracts.
The fact that a subprime mortgage is not an investment contract does not mean it is
not a security. Analyzing subprime mor t gages as fAnotesodo i s more
the Supreme Court has explicitly stated that the investment contract analysis is irrelevant
to the decision of whether a financial contract is a note:

We reject the approaches of those courts that have applied the Howeytest to
notes; Howeyprovides a mechanism for determining whether an instrument is

fioc

clu

fru

an fANinvest ment contract. o The demand notes her e

contracts, 0 but that does not meani $hey are not
not a fisecurityo unless it meets a test desi gne
of i nstrument Awoul d ma k e t he Act so enumer at
instruments superfluous, o and would be inconsi

regulate the entire body of instruments sold as investments.103

98. 15U.S.C. § 77b(a)(1) (2006).
99. SEC v. W.J. Howey Co., 328 U.S. 293, 2981 99 (1946).
100. See2 Louis Loss, JOEL SELIGMAN & TROY PAREDES, SECURITIES REGULATION 9961 1002 (4th ed.
2006) (giving examples of when the Howeytest has been applied to franchises).
101. Seeidat 1003i 11 (showing that membership plans have been characterized as investment contracts).
102. Including, for example, foxes, oysters, muskrats, rabbits, chinchillas, beavers, pigs, and cows. See id.
at 958 n.193.
103. Reves v. Emst & Young, 494 U.S. 56, 64 (1990) (quoting Landreth Timber Co. v. Landreth, 471 U.S.
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Thus, we treat our analysis of subprime mortgages as notes separate from that of
subprime mortgages as investment contracts.
Prior to 1990, the federal circuits split a number of ways on the question of what
particular  aspects of indebtedness contracts make t hen
The Second Circuit f ol | owWeépdesuhifgéehatdinbtaisni | y r esembl an
security but checking whether the note is similar to one of a number of exceptions, in
which mortgage notes are included without explanation. The First, Third, Fifth, Seventh,
and Tenth Circuits followed the so-c al | ed fii/ cwensntemen al Wi chotomy tes
which categorized notes financing investments as securities and those financing
commercial goods as not securities.196 Under this rubric, standard prime mortgages were
considered consumption, rather than investment, goods and thus the notes financing them
were not considered secur i tRevesv. Em$t&&oumupr eme Court
favored the Second Circuitodos test, but noted t
i nvest ment V e r s. LU are realdy mao eviiyc df formdlating thessing
general Wpproach. o
Under the Reves est, a courtodés determination of whether
debt is a fAnoteo for securitiesl®Figtw purposes [
incorporating the investment/commercial divide discussed above, the test looks at
whether buyers enter into the transaction for consumption or investment purposes.109 A
note evidencing a debt purely for commercial purposes, like a note behind the financing
of a washing machine, is not a security. Second, the test looks at the mode of distribution
of the financial contract.110 Third, the Revestest asks whether the public considers the
investment to be a security; public perception of whether there should be some sort of
regulation is important.111 Finally, the test asks whether there is another regulatory
scheme in place to deal with the financial contract in question.112
Our strongest arguments for treating subprime mortgages as notes involve the first
and fourth Revesfactors. First, we believe that some mortgages have crossed the line
between financial vehicles used to finance personal consumption (which are not
securities) and financial instruments with significant investment components that should
be categorized as notes regardless of the fact that there is a consumption component
involved.113 Recall the discussion above of the refinancing and default options held by
mortgage borrowers. The importance of the imbedded options should not be understated.
Indeed, many subprime mortgage brokers convinced borrowers to accept loans with high

681, 692 (1985)).

104. 2 LosSS, SELIGMAN, & PAREDES, supranote 100, at 882.

105. Id. at 8701 74.

106. Other tests, not relevanttoour di scussion here, are idht84iMi nt h Circuitos i
and the Eighth andHoReytst IdaB82.cuitds use of the

107. Reves494 U.S. at 64.

108. Id. at 66167.

109. Id. at 66.
110. Id.
111. Id.

112. Reves494 U.S. at 67.

113. It is quite common for financial instruments that involve a significant consumption component to
qualify as securities. Vacation time-shares are one such example. SeeTeague v. Bakker, 35 F.3d 978, 990 (4th
Cir. 1994) (suggesting that timeshare offerings are sometimes subject to the securities laws).
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floating rates after two years, promising that they would be able to refinance before the

end of the fixed fiteaser® period. These borrowers entered into these mortgages precisely
becausef their imbedded options. Unfortunately, the past few months have proven that

the default option is as valuable, if not more, than the refinancing option.

It is true that prime mortgages have the same imbedded options as subprime
mortgages, but the importance of these options in prime mortgages pales in comparison
with the importance of the options in subprime mortgages, due to differences in the
volatility of the underlying income
each option. As with all financial options, the imbedded mortgage options increase in
value when the volatility of the underlying security increases. Thus the mortgage is worth
more in the subprime case, where the income stream of the borrower is more volatile,
than in the prime case. Options with little likelihood of being exercisedd those that are
Aout of & dreeworthn farnlessythén those that are likely to be exercised. Prime
mortgage borrowers are very unlikely to default on their homes, as evidenced by their
credit histories. In addition, refinancing due to small changes in interest rates is far more
likely for subprime borrowers who have floating mortgages tied to interest rates than for
prime borrowers with fixed mortgage payment rates. These facts conspire to make the
options imbedded in subprime loans relevant to borrowers and those imbedded in prime
loans not relevant, as evidenced by the larger number of subprime borrowers who default
and refinance. As such, the former designation of all mortgages, which includes these
investment-like subprime mortgages, as outside the realm of securities regulation is no
longer valid. Further supporting this contention is the fact that many modern mortgage

instruments were issued in refinancing

a house and then refinancedt o pul | M ut cash. o

It is important to emphasize our exact purpose in discussing the financial options
imbedded in the subprime mortgages: we use these options not to say that the subprime
mortgages are securities because they are just a bundle of options, but instead because the
importance of the options favors an interpretation of subprime mortgages as investments
rather than pure consumption under the Revegest. It is true that financial options are only
under the SECO6s | ur ios dtfinedtsetunties, biit this it fotethe
purpose of introducing their importance. The fact that the borrower (and not the
originator) holds the options lends credence to the idea that even though the borrower is
making the intermittent payments, he is the holder of the security and the originator is its
issuer.

The second Revesfactor asks about the method of distribution of the financial

contract fAto determine whether it 1is
specul ati on 185 Similan v ahs tfisteReves factdr, the method of
distribution of mortgages has changed over time in

particularly for subprime mortgages. Based on data collected from a number of sources,
Gary Gorton found that 80.5% of subprime mortgages were securitized in 2006.116
Securitization transactions involve a number of financial trades of the mortgage contract

114. Bubble supranote 1.

115. Reves494 U.S. at 66 (quoting SEC v. C.M. Joiner Leasing Corp., 320 U.S. 344, 351 (1943)).

116. Gary B. Gorton, The Panic of 2007 at 20 ( YoaHing Wokking Papkr Nd&C @824, 2008),
available athttp://www.kc.frb.org/publicat/sympos/2008/gorton.08.04.08.pdf.

stream

an i

favor

wWr i

and

tten

transacti o

nstrumer

of

a

—



Macey Final Do Not Delete 4/10/2009 1:19 PM

2009] Helping Law Catch Up to Markets 811

and the cash flows emanating from it. Mortgage borrowers do not generally trade their
mortgages; at the same time there is certainly more of a secondary market related to the
mortgage contract now than there was (even for prime mortgages) when the securities
acts were enacted.

The third Revesf act or explores the freasonabl e

p u b MY If thedpublic believes a specific note is a security, it is more likely to be
treated as such and afforded the appropriate protections under the securities laws.
Subprime borrowers, who generally have a lower level of financial literacy than prime
borrowers, are more likely to believe that their transactions with mortgage brokers and
originators are under some sort of government oversight and protection, such as the
suitability inquiry discussed below.118 Thus, a stronger case can be made for subprime
mortgages under this prong of the test than for prime mortgages.

Significant support for our position can be found within the fourth Revesfactor,
which looks at whether another system exists through which the government regulates the
notes in question. Thishad been a centr al tenet of

finot es

before Reves the Supreme Court held in International Brotherhood of Teamsters v.

Daniel that certain types of pension plans are not securities due to their coverage by

ERISA.119 As Loss, Seligman and Paredes write, A [ t ] he pi.Vv ods federalf act or

regulation that served the same investor protection purpose as the federal securities
| a W% Thére is no particular federal agency with oversight of mortgages, and certainly
no group with particular responsibility for subprime mortgages. The Home Ownership
and Equality Protection Act of 1994 (HOEPA), the Community Reinvestment Act
(CRA), the Equal Credit Opportunity Act (ECOA), and the Fair Housing Act (FHA) form
a regulatory morass in which no particular entity has the ability to fix the predatory
subprime problem.121 For sure, no regulatory system as comprehensive as ERISA exists.

117. Reves494 U.S. at 66.

118. See, e.g.Ruth Simon, Debating Standards for Mortgage Lende¥gALL ST. J., Mar. 8, 2007, at D1
(explaining a proposed suitability requirement); infra Part IV (discussing the suitability rule).

119. I nt 61 Br ot her hood439U4sS. 55le5a%ie ¢199%.s v . Dani el

120. 2 LosS, SELIGMAN & PAREDES, supranote 100, at 864.

121. This is not a paper on predatory lending and, as such, we do not spend a great deal of time on the
subject. However, a footnote discussing some of the main issues in predatory lending may prove helpful.
Predatory loans are those which originators and brokers use to take advantage of borrowers who may be
incapable of understanding the terms of their loan or may be coerced into entering loans that are not in their best
interest. SE@CARNELL ET AL., Supranote 66, at 3701 96. Terms or practices that are unnecessary given the

borrower6s financial situation, or th#&t are unduly

It is important to recognize that subprime lending and predatory lending are not the same. Statement
on Subprime Mortgage Lending, 72 Fed. Reg. 37,569, at 37,571 (July 10, 2007) [hereinafter Subprime

Statement]; Engel & McCoy, supranote 3, at 1261; Cassandra Jones Havard, To Lend or Not to Lend: What the

CRA Ought to Say About Sétime and Predatory Lending FL. COASTAL L. REV. 1, 2 (2005). However,
legitimate subprime loans and predatory loans share a number of common terms, blurring the line between the
two.

There are a number of laws protecting against predatory lending. The Truth in Lending Act (TILA) is
a disclosure statute that requires lenders to provide certain information to borrowers such as: financing charged,
the annual percentage yield (APR) of the loan, and the total cost of the loan. The hope is that this disclosure will
allow borrowers to make informed decisions about the financial contracts they enter into. 15 U.S.C. §§ 16017
1665, 167111677 (2006). Regulation Z, 12 C.F.R. 226 (2008), implements TILA. On TILA generally, see
COMPTROLLER OF THE CURRENCY ADMIN. OF NAT@ BANKS, TRUTH IN LENDING: COMPTROLLERS HANDBOOK
(2006), available athttp://www.occ.treas.gov/handbook/til.pdf. The Home Ownership and Equity Protection
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Thus, | abeling subprime mortgages fisecurities,o
SEC, does not step on the toes of other governmental entities.

Subprime mortgage borrowers span a spectrum from those taking out the mortgage
loans specifically to live in the purchased homes (or refinancing to improve the homes
they own) to those purchasing homes as pure speculative investments. Public policy and
individual empathy generally favor the first class, those hard-working individuals cursed
with poor credit who entered into mortgages they could not repay. It is tempting to
consider these mortgage borrowers pure consumers of housing and the speculators as
pure investors, which might militate towards defining subprime mortgages as securities
only in the hands of speculators. This result is at odds with what we are trying to achieve.
Yet, two facets of the subprime mortgage market make this counterargument erroneous.
First, the subprime mortgage borrowers who live in their homes are taking out the
subprime mortgage as an investmentd they choose to put their money into homes rather
than spending it on rent, which is pure consumption. While society generally approves of
this investment, it is an investment nonetheless and is a risky one due to the possibility of
loss of equity through foreclosure. Second, as we will discuss below, our primary purpose
in arguing for SEC regulation of subprime mortgage brokers is the imposition of a duty
of suitability on these parties. Suitability explicitly takes the financial expertise of the
purchaser/borrower into account and only provides remedies for those needing
protection. As a result, even if all subprime mortgages were classified as securities the
SEC would have a tool that can only be used to help the defenseless subprime mortgage
borrower, not the speculator. As a result, classifying subprime mortgages as securities
because of their investment characteristics only helps the subprime mortgage borrower
we want to put back in a home, and does not reward the speculator whose bet has gone
bad.

In this section, we did not argue that, as originally conceived, the securities laws

Act of 1994 (HOEPA), 15US.C.§1639 (2006) , defines a clas€oef ol oans known c
refinancing loans and includes both disclosure and substantive requirements for such loans. Id. Substantively,
brokers and originators camsntod | ouaent spedapids, enpgatiyeH OEP A A hi gh

amortization terms, and balloon payments, and cannot make the loans based solely on collateral. Id. However,

since HOEPA requirements do-cmsett 0camé ggete plrayhubntilandheedli
actually hit those triggers, critics have argued that it is not strong enough. Weiner, supranote 56, at 5531 54;

Predatory Mortgage Lending: The Problem, Impactd Responses: Hearing on the Federal House Loan Bank

System Before the S. Comm. on Banking, Housing, and Urban Affé&itls Cong. (2001) (Statement of Martin

Eakes, President & CEO, Self-Help Credit Union) [hereinafter Eakes Testimony]. The Community

Reinvestment Act (CRA), 12 U.S.C. §§ 290112906 (2006) , seeks to stop fAredlining, 0
loans only to those in upscale and nonminority areas, id., by requiring banks to obtain certain number of

Acreditso f oincomwand geelomigantly minorityoamtas. The Fair Housing Act (FHA) prohibits

discrimination in housing transactions. 42 U.S.C. § 4601 (2006). SeeAndrew L. Sandler et al., The Expansion

of Liability for Predatory and Discriminatory Lending to Secondary Mortgage Market dfgatits in

UNDERSTANDING COMPLEX FINANCIAL INSTITUTIONS 2007, at 821, 826 (2007). The Equal Credit Opportunity

Act (ECOA) does the same for lending. 15 U.S.C. § 1691 (2006). Closing costs and their disclosure are

regulated by the Real Estate Settlement Procedures Act (RESPA). 12 U.S.C. §§ 260112617 (2006). See

Hammond, supranote 49, at 186 (explaining the required disclosures under RESPA); Wilson, supranote 22, at

1498 (2005) (describing some criticisms of the RESPA disclosure requirements). In sum, subprime mortgages

are subject to a regulatory morass, even the most direct elements of which barely scratch the surface of current

concerns. The system would be easier, and more effective, if mortgages were regulated securities under the

watch of the SEC.
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were meant to cover mortgages used to purchase homes or make improvements to them.

The framers of the Securities Act of 1933, the Securities Exchange Act of 1934, and the

SEC saw as their purpose the regulation of volatile stock markets and the risky securities

peddled by brokers. Whether or not mortgages would have been explicitly included in the

list of regulated securities if the securities laws were written today remains open for

debate. Yet, we argue that subprime mortgages are securities as defined in the Securities

Act of 1933 and the Securities Exchange Act of 1934, in particular under the category of

inotes. 0 Subprime mortgages ar dienbrrquiyar ge part i n
refinancing mortgages, have no comprehensive regulatory oversight, and contain

imbedded options critical to their purchase.

B. Mortgage Transactions fAln Connection Wi tho Pu

Our second argument for SEC regulation of subprime mortgage brokers depends not
on the characterization of the mortgage itself, but on its securitization. Due to the
securitization processb6s work in turning subprim
believe the mortgage origination itself is a tral
or sal e of12annptedabeve, the dentray antifraud provision found in the
federal securities law,se ct i on 10(b) of the Securities Exchange
persono from wusing Ain connection.awith the purct
manipulative or deceptive device or contrivance in contravention of such rules and
regulations as the [SEC] may prescribe as necessary or appropriate in the public interest
or for the pr o¥3eTchtei oSHE CHfs5 iRmd éee s1d0ibs . anl awful for
person . . . to engage in any act, practice or course of business which operates or would
operate as a fraud or deceit upon any person, in connection with the purchase or sale of
any selurity. o

The phrase Ain connection with the purchase ol
interpreted extremely broadly. For example, under the so-called misappropriation theory,
when a lawyer or an investment banker trades on the basis of nonpublic, confidential
information obtained from clients, the lawyer or banker has violated Rule 10b-5. This is a
violation even though the person deceived or defrauded (the client) is not the person
involved in the trading and even though the lawyer or banker owes no duty of any kind to
the counter-party with whom he or she is trading.125 One does not have to be a lawyer or
investment banker to be subject to the so-called fiduciary duties that give rise to Rule
10b-5 standards of care. People such as overnight delivery workers, messengers,
independent contractors, limousine drivers, and shoe shiners all either have been held or
are thought subject to the provisions of SEC Rule 10b-5.128 [t seems beyond doubt that

122. This is true, of course, only where the mortgage is actually part of a securitization. A plaintiff arguing
for SEC oversight on these grounds would have to prove that his particular mortgage was sold as part of a
securitization transaction. However, since an overwhelming majority actually are, we are not currently
concerned with this requirement. SeeGorton, supranote 116, at 20 (providing a chart of mortgage origination
and subprime securitization, which shows the importance of subprime securitizations).
123. 15 U.S.C. § 78j (2006).
124. 17 C.F.R. § 240.10b-5 (2008). For the full text of Rule 10b-5, see supranote 11.
125. Uni ted States v. OdbHagan, 521 U.S. 642 (1997).
126. Richard W. Painteretal, Don 6t Ask, Just Telnli:t eldn sSitdaetre &JT rva d i (nogH a’gfatner 8 4
VA.L.REV 153, 214 (1998).
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the relationship between a mortgage broker and a home buyer is far closer to a classic
fiduciary relationship than the relationship between somebody with confidential
inf or mati on about securities prices a
drives that person around in a towncar.

Similarly, it seems clear to us that maneuvering an unsuspecting client into taking on
an unsuitable mortgage, on which the borrower is bound to default unless interest rates
stay low and housing prices stay high so that the mortgage can be refinanced, is done in
connection with the purchase and sale of a security, where all parties understand that the
payments being made on the mortgage are an integral part of a securitization. Thus, even
if a mortgage itself is not a security, where the mortgage is used as part of a
securitization, that transaction is done in connection with the purchase or sale of a
security and the protections of Rule 10b-5 should protect the borrower.127 Similarly,
there appears to be little distinction between cases in which a mortgage broker convinces
a person to refinance in order to purchase securities (where Rule 10b-5 clearly applies),
and cases in which a mortgage broker convinces a person to refinance so that the
mortgage broker himself can participate in the creation of a new security.128

This argument seems to expand the role of the SEC dramatically by arguing for
antifraud liability over anything securitized into an instrument over which the SEC has
authority. Credit card receivables, student loans, and music licensing payments are often
securitized and traded on the secondary market, yet it is hard to imagine the underlying
transacti on as iawrHdvever, tie bc@e oSdnr@rgumentps lirhited in
two important ways. First, our claim that subprime mortgages should be treated as arising
Ain connection with the purchase or
have plenary power over subprime mortgages, but instead that fraudulent actions by
brokers in these transactions could be prosecuted by the SEC under section 10(b) and
Rule 10b-5. This should mollify those worried about SEC domination of all financial
transactions. Second, the securities laws axiom that the SEC should not intervene where
Congress has created a comprehensive regulatory system, discussed above in reference to

the Revest e st , provides an important check

transactions as under even its antifraud jurisdiction.

In the next Part we will examine the principal legal protections that would be
available to borrowers if the securities laws extended their coverage to include subprime
mortgages, either directly through the definition of a subprime mortgage as a security or
swap agreement, or through the argument that subprime mortgages are created as part of
a securitization chain. In our view, the available protections are substantial. The fact that
borrowers have not been able to avail themselves of these protections is unfortunate.

IV. SUITABILITY

What would securities oversight of mortgages mean? An important protection for
people who transact in the securities market, and the one we feel most relevant to
mortgages, is what is knownast he MfAsui tabil ity r ulkdelerd
recommend only those financial products that are suitable for a particular customer. We

127. We pause to note the existence of, but cannot discuss in detail, securitizations of credit card
receivables.
128. See generallfomplaint, supranote 4.
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call this type of suitability fAproduct suitabilit
attributes of the product that bear on the risk held by the client. In addition, suitability

also applies to the manner in which securities are financed and the process by which a

securities transaction is structureeftr We use the
to this aspect of the suitability doctrine. The fact that the form of a transaction, as well as

the financial instrument being traded in the transaction, must be suitable further supports

our argument that the suitability principle should be applied in the context of mortgage

marketing as well as securities marketing.

A. Suitability in the Securities Context

The doctrine of suitability requires that broker-dealers only recommend to their
clients those financial transactions that are suitable giventhec ust omer 6s | ev el of fina
sophistication, current investments, financial status, personal circumstances, and anything
else that might bear on the client® ability to accept the risks associated with a particular
investment.129 The suitability doctrine requires broker-dealers to tailor the securities sold
to a customer with that customero6s specific fina
agents from simply pushing those products that offer the greatest profit margins for the
seller.
The suitability doctrine arose from some of the same concerns that led Congress to
pass the Securities Act of 1933130 and the Securities Exchange Act of 1934,131 namely
fears about unsophisticated investors taken advantage of by financially savvy (and
unscrupulous) professionals. These concerns certainly resonate in the subprime mortgage
industry today. One practice particularly targeted by suitability wastheso-c al | ed fAboi | er
room, 0 whi ch ¢ onpghins tales dirging fthe ipvester stes by w@sldy
securities, without any concern for their suitability.132 Today, like in the 1930s, most
actions against broker-dealers for suitability and suitability-like violations involve sad
stories of elderly and/or infirm individuals swindled by unscrupulous broker-dealers.133
Historically, broker-dealers have been federally liable for ensuring suitability under

129. Charles R. Mills, Benjamin J. Oxley & Ronald A. Holinsky, Customer TransactionsSuitability,
Unauthorized Trading, and Churninim BROKER-DEALER REGULATION § 6:1.2 (Practising Law Inst. 2008).

130. Securities Act of 1933, 73 Pub. L. 22, 48 Stat. 74 (1933) (codified as amended at 15 U.S.C. §§ 77ai
77aa (2006)).

131. Securities Exchange Act of 1934, 73 Pub. L. 291, 48 Stat. 881 (1934) (codified as amended at 15
U.S.C. §§ 78ai 78kk (2006)).

132. SeeSEC v. Hasho, 784 F. Supp. 1059, 1061 (S.D.N.Y. 1992); Greenberg, 40 S.E.C. 133 (1960)
(discussing cases where broker-dealers make unsuitable recommendations to their customers regarding
investments).

133. The story of Lottie Balasko is typical.

Balasko was seventy-one years old and recovering from a debilitating stroke when Bruce Blevins
approached [J. Stephen] Stout about opening an investment account for his great-aunt. Balasko
received a fixed income from social security and pension checks. She relied on investment income
to cover her living expenses, including 24-hour home health care. Her prognosis was uncertain.
Despite Bal a srkncotesandtiquiéiavestments teatcould readily be converted into
cash, Stout purchased illiquid limitedp ar t ner shi p securities for Balaskob6s accoun

J. Stephen Stout, Exchange Act Release No. 43,410, 73 SEC Docket 1081 (Oct. 4, 2000). For another sad story,
see Rafael Pinchas, Exchange Act Release No. 41,816, 70 SEC Docket 1180 (Sept. 1, 1999) (describing a
brokerod6s unsuitable recommendations and excessive trading on
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three sets of overlapping, though not identical, rules.134 The first set, promulgated by the
National Association of Securities Dealers (NASD), is found in NASD Conduct Rule
2310. That rule provides that:

(a) In recommending to a customer the purchase, sale or exchange of any
security, a member shall have reasonable grounds for believing that the
recommendation is suitable for such customer upon the basis of the facts, if
any, disclosed by such customer as to his other security holdings and as to his
financial situation and needs.

(b) Prior to the execution of a transaction recommended to a non-institutional
customer, other than transactions with customers where investments are limited
to money market mutual funds, a member shall make reasonable efforts to
obtain information concerning:

(1) the customerds financial status;
0

(2) the customerod6s tax status;

(3) the customerdés investment objectives; and

(4) such other information used or considered to be reasonable by such
member or registered representative in making recommendations to the
customer. 135

The New York Stock Exchange (NYSE) suitability requirement, known colloquially
as the AKnow Thy Cu s timameations r@uiringatbrokeralgaleri t s bi bl i cal
to know his customerés financial situation, state

Use due diligence to learn the essential facts relative to every customer, every
order, every cash or margin account accepted or carried by such organization
and every person holding power of attorney over any account accepted or
carried by such organization.136

Self-regulatory organizations (SROs) like the NASD and NYSE may discipline their
members for violations of the stated rules, including suitability.137 However, it is unclear

134. There are also requirements under state laws. See, e.g.Taylor v. First Jersey Sec., Inc., 533 So. 2d
1383 (La. Ct. App. 1988) (causes of action alleged for violations of Louisiana securities laws); see alSQJERRY
W. MARKHAM & THOMAS LEE HAZEN, 23A BROKER-DEALER OPERATIONS UNDER SECURITIES AND
COMMODITIES LAW § 10:12 (2007) (discussing suitability requirements under state law); see NORMAN S.
POSER, BROKER DEALER LAW AND REGULATION § 3.03 (3d ed. 2001).
135. Fin. Indus. Regulatory Auth., FINRA Manual: NASD Rule 2310 (2008), available at
http://finra.complinet.com/finra/display/display.html?rbid=2403&record id=4315&element id=3638&highligh
t=2310#r4315.
136. Fin. Indus. Regulatory Auth., FINRA Manual: NYSE Rule 405(1) (2008), available at
http://rules.nyse.com/NYSETools/ExchangeViewer.asp?selectednode=chp 1 5 7 7&manual=%2Fnyse%2Fny
se_rules%2Fnyse-rules%2F. While the NASD and most elements of the NYSE combined in July of 2007 to
form the Financial Industry Regulatory Authority (FINRA), the doctrine of suitability developed prior to this
combination and, as a result, we will continue to refer to the NASD and NYSE separately. FINRA has adopted
the NASD rule provided above, and as a result the doctrine is still also relevant in practice.
137. Many, though not all, SROs have suitability requirements for their members. The Commodities
Futures Trading Commission (CFTC), as an example, does not, though one was considered. SeeBieganek v.
Wilson, 642 F. Supp. 768, 773 (N.D.1ll. 1986) ( not i ng t hat the CFTC fAapparently did not
[the suitability requirement] because it could not develop O6meaningful stand:
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whether the SRO suitability rules imply a private right of action; most authority on the
matter assumes they do not, though there are some cases to the contrary.138 Therefore,
while SROs may discipline or remove members for violating these rules, there seems to
be no way for wronged individuals to recover from broker-dealers who suggested an
unsuitable investment.139

However, the SEC and federal courts have found broker-dealers personally liable for
suitability violations under section 10(b) of the Securities Exchange Act and SEC Rule
10b-5,140 under which private rights of action are implied.14! The underlying legal theory

Some claim that the CFTC does not need an explicit suitability requirement because one is implied in other
rules. Seeld.(di scussing the CFTC0y3; Poder, supranete 134f §i3.03r{ssme)o v e

138. ComparelJablon v. Dean Witter & Co., 614 F.2d 677 (9th Cir. 1980) (finding no private right of
action), and Thompson v. Smith Barney, Harris Upham & Co, 539 F. Supp. 859 (D. Ga. 1982), a f f7@ &.2d
1413 (11th Cir. 1983) (finding against plaintiff under the theory that NASD and NYSE suitability rules contain
no private right of action), with Colonial Realty Corp. v. Bache & Co., 358 F.2d 178 (2d Cir. 1966) (finding
that, under certain circumstances, there can be private actions under SRO rules). See alSMARKHAM & HAZEN,
supranote 134, § 10:10 (arguing that there is no private right of action for violation of SRO rules); Mills et al.,
supranote 129, § 6, at 6-1, § 6:1:4, at 6-24 (arguing that there is no private right of action for violation of SRO
rules). Other cases stand for the proposition that there are causes of action for unsuitability where additional
elements, akin to the Rule 10b-5 elements discussed infra, are present. See, e.g.Buttrey v. Merrill Lynch,
Pierce, Fenner & Smith, Inc., 410 F.2d 135 (7th Cir. 1969) (allowing a claim under NYSE Rule 405 when the
conduct is tantamount to fraud); Rolf v. Blyth Eastman Dillon & Co., 424 F. Supp. 1021, 1040743 (S.D.N.Y.
1977) (finding that there can be a private right of action where there is fraud and scienter). Yet other cases avoid
the question of private rights of action under the SRO rules completely by switching to a Rule 10b-5 paradigm.
SeeClark v. John Lamula Investors, Inc., 583 F.2d 594 (2d Cir. 1978) (holding that the defendants violated
Rule 10b-5 and that the required scienter was present).

139. There appears to be one case in which, regardless of the existence of a private right of action, the
defendant asked the court to view their conduct under the NASD suitability rule. McQuesten v. Advest, Inc.,
Civ. A. No. 83-1302-MC-A, 1988 WL 125783, at *3 (D. Mass. Aug. 4, 1988).

140. Section 10(b) of the Securities Exchange Act of 1934, 15 U.S.C. § 78j(b) (2006), states that:

It shall be unlawful for any person, directly or indirectly, by the use of any means or
instrumentality of interstate commerce or of the mails, or of any facility of any national securities
exchange . . . (b) To use or employ, in connection with the purchase or sale of any security
registered on a national securities exchange or any security not so registered, or any securities-
based swap agreement (as defined in section 206B of the Gramm-Leach-Bliley Act), any
manipulative or deceptive device or contrivance in contravention of such rules and regulations as
the Commission may prescribe as necessary or appropriate in the public interest or for the
protection of investors.

Rule 10b-5, 17 C.F.R. § 240.10b-5 (2008), states that

It shall be unlawful for any person, directly or indirectly, by the use of any means or
instrumentality of interstate commerce, or of the mails or of any facility of any national securities
exchange,

a. To employ any device, scheme, or artifice to defraud,

b. To make any untrue statement of a material fact or to omit to state a material fact necessary in
order to make the statements made, in the light of the circumstances under which they were made,
not misleading, or

c. To engage in any act, practice, or course of business which operates or would operate as a fraud
or deceit upon any person,

in connection with the purchase or sale of any security.

The two are the dominant rules under which courts find liability for fraud in securities transactions.

r

suitabi

t
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for finding a violation of Rule 10b-5 for selling an unsuitable security is that when
recommending an inappropriate security to a customer the defendant either provided
misleading information or omitted to state a material fact to the investor, both of which
are actionable under Rule 10b-5 as currently interpreted.142 Some courts distinguish
between misreprentation/omission liability and liability by actual conduct, known as the
fifraud by ¢ ¥nOheuof thedfirst cabeeto fing suitability liability under a
Rule 10b-5 theory was Clark v. John Lamula Investors, Ig%*4 in which the court
decided that the question of a private right of action under the NASD suitability rule was
irrelevant because the unsuitability alleged was a violation of section 10.145

The elements required to find a suitability violation under Rule 10b-5 differ from
those under SRO rules. Suitability liability under SEC Rule 10b-5 is described most
clearly in the case of Brown v. E.F. Hutton Group, 16 In that case, the court found:

A plaintiff must prove (1) that the securities purchased were unsuited to the
buyerds needs; (2) that the defendant kn

were unsuited to the buyerods needs; (3) t hat t
purchased the unsuitable securities for the buyer anyway; (4) that, with

scienter, the defendant made material misrepresentations (or, owing a duty to

the buyer, failed to disclose material information) relating to the suitability of

the securities; and (5) that the buyer justifiably relied to its detriment on the

defendant s f¥audulent conduct

There are important differences between the Brownc our t 6 s st at ement of the
10b-5 suitability requirement and the SRO suitability rules discussed above, all of which
have been affirmed by later courts. First, there is an explicit recommendation
requirement, which is in accordance with the NASD rule but not the NYSE rule.148
Second, a Rule 10b-5 determination of unsuitability requires a finding of scienter,
common to all Rule 10b-5vi ol ati ons as a resul tEmst& the Supr eme

141. See Superintendent of Ins. of State of N.Y. v. Bankers Life & Cas. Co., 404 U.S. 6, 13 n.9 (1971)
(citing 6 LouIis LOSS, SECURITIES REGULATION 38691 73 (1969)); SB ARNOLD S. JACOBS, DISCLOSURE AND
REMEDIES UNDER THE SECURITIES LAWS § 6:15 (2008). While there is a private right of action under Rule 10b-
5 for suitability violations, at least one court has found that suitability cannot be alleged through class action
because the requirements are too individualized to give rise to a common class. SeeRowe v. Morgan Stanley
Dean Witter, 191 F.R.D. 398 (D.N.J. 1999) (illustrating a case where investors brought a class action alleging
churning, unsuitable trades, and unauthorized trades).

142. See e.g, Rolf v. Blyth Eastman Dillon & Co., 424 F. Supp. 1021, 10367137 (S.D.N.Y. 1977)
(discussing the legal theory in this case for alleged violations of Rule 10b-5); J. Stephen Stout, Exchange Act
Release No. 43,410, 73 SEC Docket 1081 (Oct. 4, 2000) (holding the former salesman of a registered broker-
dealer liable for a civil money penalty for engaging in unsuitable and unauthorized trading and making
fraudulent statements and material omissions in connection with the offer and sale of securities); J. Stephen
Stout, Exchange Act Release No. 43,410, 73 SEC Docket 1094 (Oct. 4, 2000) (imposing sanctions on Stout).

143. See6 ALAN R. BROMBERG & LEWIS D. LOWENFELS, BROMBERG & LOWENFELS ON SECURITIES
FRAUD AND COMMODITIES FRAUD § 13:186, at 13-472 (2d ed. 2008) (discussing private damage actions for
unsuitability).

144. Clark v. John Lamula Investors, Inc., 583 F.2d 594 (2d Cir. 1978).

145. iBecause we find that the juryds findings support a judg
Exchange Act, we need not decide whether the NASD Rules createanindep e nd ent ¢ audkae59%f action. o

146. Brown v. E.F. Hutton Group, Inc., 991 F.2d 1020 (2d Cir. 1993).

147. Id. at 1031.

148. See supraext accompanying notes 135136 (discussing the NASD and NYSE Rules).
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Ernst v. Hochfeldéf® but not mentioned by the SRO rules.1®0 Some courts have found

that MArecklessnesso satisfil@shoughthsissoui tability s
settled.152 Third, the sci ent er must relate to either a #

omi s %% ocoupled with a duty to disclose such information. This

imi sstatement/ omi ssiono theory of -Fraud I

jurisprudence. Some courts, however, have instead f ound | i ability
conducto theory, wunder wdlercihitself fandtlentil>h
Finally, Rule 10b-5 unsuitability requires that the customer rely on the omission or
misstatement.155 For these reasons it is more difficult for private plaintiffs to successfully
assert a violation of suitability under a Rule 10b-5 theory than for SROs or the SEC to do
so under SRO rules.

A number of statutes and judicial rulings connect the Rule 10b-5 and SRO
suitability rules more closely than initially seems apparent. In particular, the same courts
that hear alleged violations of Rule 10b-5 suitability hear suitability cases under the guise
of SRO appeals, and much of the doctrine of suitability laid down by courts originated
from alleged violation of SRO rules.156 In addition, the various forms of suitability have
been somewhat substantively combined by courts. In Miley v. Oppenheimer & Co.,
Inc.,.157 the Fifth Circuit held that the NASD and NYSE rules could be used in helping to
determine whether Rule 10b-5 had been violated.1%8

The existence of rules ensuring suitability is meant to be an ex ante protection
against improper investment,159 not a way for investors to recoup losses from investing

149. Ernst & Ernst v. Hochfelder, 425 U.S. 185 (1976).

under
conduct

mi

abil
nfr

a

of

150. SeeO6 Connor v. R. F. Lafferty & Co., 965 F.2d 893 (10th Ci

Inc., 583 F.2d 594 (2d Cir. 1978); J. Stephen Stout, Exchange Act Release No. 43,410, 73 SEC Docket 1081
(Oct. 4, 2000).

151. See O00,®@®BrBnoR. 2d at 899 (ATherefore, in our
broker purchased the securities with an intent to defraud or withreck | e ss di sregard for

152. POSER, supranote 134, § 3.03 (discussing that this remains an unclear proposition).

153. Seee.g, Woodruff v. Merrill Lynch, Pierce, Fenner & Smith, No. CV88-L-314, 1989 WL 224581, at
*4 (D. Neb. July 14, 1989).

154. O6 C o n9%oFr2d at 898 (although fraudulent conduct was not found on the part of defendants in
this case, the court discusses i f r a o d n O yPoserosugranote 134, § 3.03.

155. See 006,065 A.2datBIY (explaining the requirement of reliance on the misstatement).

156. For some examples of cases that originated as SRO rules, see Krull v. SEC, 248 F.3d 907 (9th Cir.
2001) (reviewing alleged violation of the NASD Rule of Fair Practice); Weendell D. Belden, Exchange Act
Release No. 47,859, 80 SEC Docket 563 (May 14, 2003) (reviewing an alleged violation of NASD suitability
rule); Jack H. Stein, Exchange Act Release No. 47,335, 79 SEC Docket 1777 (Feb. 11, 2003) (reviewing
alleged violation of NASD suitability rule); Harry Gliksman, Exchange Act Release No. 42,255, 71 SEC
Docket 767 (Dec. 20, 1999) (reviewing an alleged violation of NASD suitability rules); Rafael Pinchas,
Exchange Act Release No. 41,816, 70 SEC Docket 1108 (Sept. 1, 1999) (reviewing an alleged violation of
NASD suitability rules); Timoleon Nicholaou, Exchange Act Release No. 34,454, 57 SEC Docket 639 (July 28,
1994) (reviewing an alleged violation of NYSE suitability rule); Gerald M. Greenberg, Exchange Act Release
No. 6320, 40 SEC 133 (July 21, 1960) (reviewing an alleged violation of NASD suitability rules).

157. Miley v. Oppenheimer & Co., 637 F.2d 318 (5th Cir. Unit A Feb. 1981).

158. Id.at333;s ee al s o0,960B.Xdat89M @iting Miley, 637 F.2d at 318; Hotmar v. Lowell H.
Listrom & Co., 808 F.2d 1384, 13851 86 (10th Cir. 1987)).
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in securities with full knowledge of, and ability to handle, the attendant risks.180 Clients
who are financially sophisticated and well-versed in the particular securities involved are
generally unsuccessful in asserting a suitability claim,161 because the sophistication of

the investor dsim dietrartmicmmilng awhetrher there is a
misstatement under a Rule 10b-5 assertion of unsuitability.162
Courts are sometimes willing to find nonfinan

enough to forestall a suitability claim where the person is otherwise educated and follows
the stock market carefully.163 The generally recognized sophistication exception to
suitability recognizes that the broker-dealer should only be held liable where the
unsuitability of the recommended investment comes, in part, from the inability of the
investor to understand its risks. Where a transaction involves complex securities,
however, Aisophisticationo requires both gener 3
sophistication in the specific security implicated.164

Another limitation on the suitability requirement is that a broker-dealer can only be
held liable in cases where he actually recommended the transaction in question to his
client.165 The NASD suitability rule looks at broker-d e al er s 6 @ilal i gati ons i
recommendingpacust omer the purchase, sH&CTeallagr exchange o
any doubt, NASD Notice to Members 96-6 0 st at es that Al al member 6s
obligation under Rule 2310 applies only to securities that have been recommended by the
me mb &trHoweveomméneéati ond can be read broadly, en|
cases where the broker-dealer simply made the client aware of a potential transaction.168

160. AiThe scenar i o Odobhtnotdefiaudedd isvastpr,pvboitriesttoaredover his loss through
means of the federal securities laws, has become all too c o mmo n i n t h e GléitevdSkearsar, courts. o
Hammill & Co., No. 74 Civ. 4082, 1976 WL 847, at *1 (S.D.N.Y. Oct. 20, 1976); see alsoMerrill Lynch,
Pierce, Fenner & Smith, Inc. v. Bocock, 247 F. Supp. 373, 373 (S.D. Tex. 1965) (arguing that the purpose of
suitability is not to help those who knowingly availed themselves of risk).
161. SeePadgett v. Dapelo, 826 F. Supp. 99, 100 (S.D.N.Y. 1993) (explaining that educational background
is an important factor in deciding whether the client was Afl
162. Banca Cremi, S.A. v. Alex. Brown & Sons, Inc., 132 F.3d 1017, 1028 (4th Cir. 1997) (quoting the
eight factors to look at as described in Myers v. Finkle950 F.2d 165, 167 (4th Cir. 1991)).
163. SeeRolf v. Blyth Eastman Dillon & Co., 424 F. Supp. 1021, 1026127 (S.D.N.Y. 1977) (finding a
doctor to be sophisticated where the doctor foll owed securi
brokerage firms he used).
164. SeeNASD Rule 2310-3 (2008), available athttp:/finra.compliner.com/en/display main.html?rbid=

2403&el ement _id=3641 (AThe two most i mportant considerations
suitability obligations in making recommendationstoani nst i t uti onal customer are the cust ome
evaluate investment risk independently and the extent to which the customer is exercising independent

judgment in evaluating a memberds recommendation. o).

165. SeeGrosso v. Salomon Smith Barney, No. 03-MC-115, 2003 WL 22657305 (E.D. Pa. Oct. 24, 2003)
(finding no liability under NYSE and NASD suitability rules where there was no recommendation by the
broker-dealer); J.W. Barclay & Co., Exchange Act Release No. 239, 81 SEC Docket 1156 (Oct. 23, 2003)
(finding a recommendation as a precursor to finding liability); see alsdMills et al., supranote 129, § 6:1.2[E],
at *6i 9.
166. Fin. Indus. Regulatory Auth., FINRA Manual: NASD Rule 2310 (2008), available athttp://finra.
complinet.com/en/display _main.htm?rbid=2403 &element_id=3638 (emphasis added).
167. Fin. Indus. Regulatory Auth., FINRA Manual: NASD, Notice to Members 96-60, Clarification Of
Membersdé Suitability Responsibilities Under NASD Rules with
Speculative and Low-Priced Securities 473 (Sept. 1996), available athttp://finra.complinet.com/en/display/
display_main.html?rbid=2403&element id=1774.
168. The Notice providesthatafit r ansacti on will be considered to be recommen
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The recommendation requirement is broadly, but not universally, observed;169 and the
recommendation requirement appears to be losing its potency over time.170
Further limiting the scope of the fArecommendat:i
broker-dealers cannot recommend, and subsequently help customers engage in,
unsuitable transactions even if all risks are disclosed to the customer and the customer
still requests to become involved in the transaction.1’? The SEC has stated that i [ a] s a
fiduciary, a broker may only make recommendations that are in the best interests of his
customer, even when the recommendationsc ont r adi ct t he "cThuws,t omer 6 s wi s he
ithe test f or-dewvdhledrhées] [rae cbornonkeenrded i nvestments we
whether [the client] acquiesced in them, but whether [the broker-d e al er & s ]
recommendations to [the client] were consistent with her financial situation and
n e e &%Simdlarly, a broker-dealer cannot recommend a transaction that is appropriate
for a goal stated by the customer if the goal i s
situation; for example, even if a customer asks the broker-dealer for a transaction that
maximizes the probability of doubling in value, the broker-dealer cannot recommend a
speculative security that maximizes this probability if that security is not suited to the
customerds filhancial situation.
The existence and extent of an obligation of broker-dealers to inquire into the
financial status of a customer for suitability has been a matter of debate. The NYSE
fiKnow Thy Customer Rule0 is most direct in this regard, requiring the broker-dealer to
fil earers steme i al facts r &P Suitabiliwyelocttines applyegen y cust omer . 0
inabroker-d eal er 6s i nteract i on® Thwsuitabllity dobtrsndis t ut i onal i nv
quite encompassing and is meant not only to protect the weak, uninformed, or penniless,
but also to provide a counterbalance to the informational asymmetry inherent in complex
financial interactions and dissuade those with the capability from using those

associated person brings a specific security to the attention of the customer through any means, including, but
not limited to, direct telephone communication, the delivery of promotional material through the mail, or the
transmission of Ideat484demphsinremovedme ssages. 0
169. BROMBERG & LOWENFELS, supranote 143, § 13:186, at 13-436.
170. SeeFrederick Mark Gedicks, Suitability Claims and Purchases of Unrecommended Securities: An
Agency Theory dBroker-Dealer Liability, 37 ARr1z. ST. L.J. 535, 540743 (2005) (discussing the obligation of
full-service broker-d eal er s to be aware of novice investorsod6 investment
order to make investment recommendations thataresuita bl e t o t he customersdé needs) .
171. SeeJack H. Stein, Exchange Act Release No. 47,335, 79 SEC Docket 1777 (Feb. 11, 2003), 2003 WL

431870, at *2 (noting that regi stered representatives fail
disclosingtheri sk of an investmento and, in fact, have a fiduty to ref
incompatible with the customerdés financi al profileodo).

172. SeePOSER, supranote 134, § 3.03[A][1], at 3-85.

173. Jack H. Stein, Exchange Act Release No. 47,335, 79 SEC Docket 1777 (Feb. 11, 2003), 2003 WL
431870, at *4.

174. Al E] ven if Wang had desired PinchasrlitvalPidtlmsubl e her money,
from his duty to recommend o0 nl BRnchds Exclsae ActrReledseMo. sui t abl e to her
41,816, 70 SEC Docket 1108 (Sept. 1, 1999), 1999 WL 680044, at *6.

175. NYSE, Inc., NYSE Rule 405(1), available athttp://rules.nyse.com/NYSETools/ExchangeViewer.asp
?selectednode=chp 1 5 7 7&manual=%2Fnyse%2Fnyse_rules%2Fnyse-rules%2F.

176. SeeNASD Rule 2310-3, supranote 164; see alsiMARKHAM & HAZEN, supranote 134, § 10:4; Mills
et al., supranote 129, § 6:1.3[B], at 6-11; POSER, supranote 134, § 3.03[A][1], at 3-83. Note, however, that the
inquiry requirement of Rule 2310(b) only applies to noninstitutional customers. BROMBERG & LOWENFELS,
supranote 143, § 13:188, at 13-444.
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informational asymmetries to their advantage. Clearly these protections would have
provided a significant deterrent to those brokers aggressively peddling subprime

mortgages.

B. Product vs. Transaction Suitability

The vast maj ority of cases interpret

transactionod to mea ncusfiokly ont vhdhker ghe sscarityuirr
question fits the financial needs of the customer. The issue in the vast majority of
suitability cases is whether a broker-dealer recommended a product to a client with
attributes that were inappropriate for theclientd s r i sk t ol er ance.
suitability as fAproduct saseddatardof the inquiyyd

To determine appropriately whether a specific security is suitable for a specific
customer, a broker-dealer must look at both the risk profile of the customer in question
and the risk distribution of the security in question.1?” A high volatility, low-priced stock
is unsuitable for an elderly individual on fixed income who relies on that fixed income
for living expenses.17® This same security, however, might be appropriate for a young
investor with disposable income who can weather the storm of volatility. Similarly, of
course, certain securities are suitable for even an elderly person on a fixed income.

Suitability requirements scale up as the relevant securities become more complex,
both within and between exchanges. For example, the Chicago Board of Options
Exchange requires a more thorough suitability analysis than do many other SROs because
of the increased complexity of the securities offered on that exchange.l”9 Suitability
requirements sometimes vary within the same SRO based on the complexity and risk of
the relevant security. Examples in the NYSE and NASD context include strict suitability
requirements on day trading, penny stocks, and variable annuities.180 Sales of shares of
hedge funds have received specific attention, even though one might assume that those
with the money (or accredited investor status) to invest in hedge funds are sophisticated
enough to determine whether such an investment is suitable. 18!

We
to

refer to
emphasi ze

177. See, e.g.Gedicks, supranote 170, at 547i49 (definingfisui t abi |l i-s peoi ficassoimeabi lity, o

and fArelmsoinabseitabilityd idalersrteenale tequined evatudians pdoutd y
issuing their recommendations).

178. SeePOSER, supra note 134, § 3.03[A][1], at 3-80 (offering several examples where individual
characteristics of customers, both known and unknown to the broker-dealer, influence the suitability of various
investments).

179. SeeMills et al.,, supranote 129, § 6:1.3,at 6-1 0 (acknowl edging that

specialized suitability principles or requirements that apply in particular contexts or to particular types of
s e c ur iPosErgssa)note 134, § 3.03[A][2], at 3-88 (commenting on the more stringent suitability
requirements of the Chicago Board Options Exchange).

180. Mills et al., supranote 129, § 6:1.3[D][1], [F], [G], at 6-1316-21; POSER, supranote 134, § 3.03. For a

of

broker

Aithere are a

description of variable annuities, see U.S. Sec. & Exch. Co
answers/varann.htm (last visited Feb. 1, 2009).
181. NASD, Notice to Members 03-07, NASD Reminds Members of Obligations When Selling Hedge
Funds 47, 50 (2003), available athttp://www.finra.org/web/groups/rules_regs/documents/notice to_members/
p003358. pdf (stating that Al al customer6s specific |level of

obligations und egeealstMdls esal, supranbté 129j §t6:y.3[Hl.ul e 0 ) ;
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C. Transaction Form Suitability

While suitability is usually discussed in terms of the match between the investor and
the actual securities recommended by broker-dealers, the requirement goes further.
Professors Mills, Oxley and Holinsky write:

The suitability doctrine generally applies to all aspects of a securities

transaction that might affect the appropriateness of a recommended transaction

for a customer. Thus, the doctrine has been applied to challenge transactions as

unsuitable based on excessive market risk rel
tolerance and objectives, excessive transaction costs, excessive margin

financing and other factors that could affect the investment return from the

transaction. 182

Broker-dealers are required not only to provide suitable products to their customers;
they are also required to provide those products under purchase conditions that are
suitable to the c-hw,sitoatioa, and iivesfmenngeals. Sincathis k n o w
notion of suitability focuses on the form of the transaction rather than the products
themselves, we refer to it as fitransaction form :
been particularly valuable in the subprime mortgage market because such financial
instruments frequently were sold without regard to the financial know-how, individual
financial situation, or the investment goals of the customers buying them.
Courts and commentators have not formally recognized the distinction we are
seeking to draw between product and transaction suitability. But the distinction clearly
exists as evidenced by the fact that transactions have been ruled to be unsuitable despite
the fact that the securities themselves were suitable for the customer. Thus, even if an
investor requests specific securities with full knowledge of the attendant risks, a broker-
dealer can be held liable for selling such securities under the unsuitability doctrine.183 In
J.W.Barclay & Co., the SEC noted that A[fw] hile a suitabil
whether a particular security is appropriate for an investor, the Commission has stated
that the frequency of t1% @hdSouthgm Distrist 5f Ndwe sui t abl e, a
York in Rolf v. Blyth Eastman Dilon & Cd.ound t hat a b msltear Amust sati s
not only the security but also th® type of transa
Theoretically, any aspect of the purchase or sale of a security implicates the
transaction form suitability requirements and serves to constrain broker-dealers 6
marketing efforts. The basic tenet is that broker-dealers cannot enter into transactions that
cost more for investors but provide them no additional benefit.186 In the next three

182. Mills et al., supranote 129, § 6:1.2, at 6-4.
183. For example, the SEC:

takes the position that the NASD rule is violated even where the broker makes an unsuitable
recommendation in response to the customer's expressed wish to speculate in the market. As a
fiduciary, a broker may only make recommendations that are in the best interests of his customer,
even when the recommendations contradict the customer@ wishes.

POSER, supranote 134, § 3.03[A][1], at 3-85.

184. J.W. Barclay & Co., Initial Decision Release No. 239, 81 SEC Docket 1156 (Oct. 23, 2003), 2003 WL
22415736, at *30.

185. Rolf v. Blyth Eastman Dillon & Co., 424 F. Supp. 1021, 10427143 (S.D.N.Y. 1977).

186. See, e.g.Wendell D. Belden, Exchange Act Release No. 47,859, 80 SEC Docket 563 (May 14, 2003)
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subsections we focus on three types of transaction suitability approaches that appear
particularly relevant in the mortgage context: margin purchases, transaction frequency,

and commission structure.

1. Suitability in Margin Purchases

Purchasing securities fAon marginodo simply

purchase price from the broker-dealer when buying securities.187 If securities bought on
margin appreciate in value, this gain is used to pay the broker-dealer for the initial
purchase and the purchaser owns more of the securities than he would have been able to
by purchasing the securities for full price. If the securities decline in value, however, a

imargin callo occurs and the buyer mu st

collateral position of the lender. In other words, margin purchases allow the use of
leverage to increase both the risks and the rewards associated with the purchase of a
security.

The purchase of securities on margin is regulated by the Federal Reserve,188 which
requires that at least 50% of the initial purchase of a security be paid up front,189 though
individual broker-dealers and exchanges may require more.190 While the Federal Reserve
does not require continuing margin payments after initial purchase of the securities, the
NYSE and NASD (and now FINRA) each require that member firms adopt a 25%

(finding unsuitable a transaction in which Class B shares of a corporation were purchased that provided no
additional benefit to investors beyond Class A shares, but were more expensive and led to increased payments
to the broker-dealer).

187. SeeFederal Reserve System, 63 Fed. Reg. 2806, 2809 (Jan. 16, 1998) (codified at 12 C.F.R. pts. 207,
220, 221, 224 and 265). For more on margin purchasing, see Fin. Indus. Regulatory Auth., Purchasing on
Margin, Risks Involved with Trading in a Margin Account, http://www.finra.org/Investors/Smartlnvesting/
AdvancedInvesting/MarginInformation/P005927 (last visited Jan. 29, 2009).

188. 12 C.F.R. § 220.8 (2008). The Federal Reserve has promulgated Regulation T under authority
delegated in section 7 of the Securities and Exchange Act of 1934, which provides, in part:

For the purpose of preventing the excessive use of credit for the purchase or carrying of securities,
the Board of Governors of the Federal Reserve System shall, prior to October 1, 1934, and from
time to time thereafter, prescribe rules and regulations with respect to the amount of credit that may
be initially extended and subsequently maintained on any security (other than an exempted security
or a security futures product).

15 U.S.C. § 78g(a) (2006).

The Board shall prescribe, or, if the authority is delegated pursuant to subparagraph (A)(ii), the
Commission and the Commodity Futures Trading Commission shall jointly prescribe, such
regulations to establish margin requirements, including the establishment of levels of margin
(initial and maintenance) for security futures products under such terms, and at such levels, as the
Board deems appropriate, or as the Commission and the Commodity Futures Trading Commission
jointly deem appropriate . . . .

15 U.S.C. § 78(c)(2)(B).

189. SeeFederal Reserve System, 63 Fed. Reg. 2809; see alsdSimon Kwan, Margin Requirements as a
Policy Tool? FRBSF ECON. LETTER (Fed. Reserve Bank of S.F., S.F., Cal), Mar. 24, 2000,
http://www.frbsf.org/econrsrch/wklyltr/2000/e12000-09.html.

190. SeeFin. Indus. Regulatory Auth., Margin Disclosure Statement, http://www.finra.org/web/groups/
investors/@inv/@smart/@advanc/documents/investors/p005895.pdf (last visited Feb. 2, 2009) (noting that
brokerage firms provide a separate margin agreement when stocks are traded in margin accounts).

f

means

nd

t



Macey Final Do Not Delete 4/10/2009 1:19 PM

2009] Helping Law Catch Up to Markets 825

fimai mcenanar gi n % mterastinglyenm estrittiond whatsoever exist to
limit the leverage available to people who engage in mortgage financings.
The SEC, SROs, states, and individual broker-dealers have all created rules relating
to the terms and disclosure upon which margin purchases must be based. SEC Rule 15¢2-
5192 requires that credit be offered from broker-dealers to customers (in situations where
the credit requirements of Regulation T are not i

person a written statement setting forth the exact nature and extent of . . . such personoés
obligations under the particular loan . . . the risks and disadvantages which such person
will incur . . . [ and] al | commi ssi ons, di scamdunt s, and oth

i[ o] bt froinBuEhipemsen information concerning his financial situation and needs,
reasonably determin[ing] that the entire transaction, including the loan arrangement, is
suitable for such person, and retain[ing] in his files a written statement setting forth the
basis upon which the brokedB3RukelOlérduies made such d
the broker-dealer, prior to buying securities for a customer on margin and quarterly after
buying such securities, to provide a plethora of information to the customer.194 A model
statute advocated by the North American Securities Administrators Association, adopted
by 45 American jurisdictions, c alenlsritod e r s it Aper
fexecut [ e] any transact iseuning from thacustorer yi h account W
properly executed written margin agreement promptly after the initial transaction in the
a ¢ ¢ 0 ¥¥°nBssentially all broker-dealers require a signed statement from investors
representing that the investor understands and wishes to engage in margin transactions
before an individual agent is allowed to trade for an account on margin. In short, margin
purchasing is risky and, as a result, is heavily regulated.
There have been a number of cases asserting unsuitability under SRO rules and Rule
10b-5 related to purchases of securities on margin.1% A common fact pattern recurs in

191. 1Id.
192. 17 C.F.R. § 240.15¢2-5 (2008).
193. Id.

194. Rule 10b-16, 34 Fed. Reg. 19,717, 19,718 (Dec. 16, 1969); see alsaCHARLES F. RECHLIN, SECURITIES
CREDIT REGULATION 3:74, at 3-107 (2d ed. 2008) (describing the large amount of disclosure required when
customers wish to trade on margin).

195. NORTH AM. SECS. ADM&RS ASS&N, MODEL RULE DISHONEST OR UNETHICAL BUSINESS PRACTICES OF
BROKER-DEALERS AND AGENTS § 1(f) (1983).

196. In addition to the Canadycase discussed in detail below, see DelPorte v. Shearson, Hammill & Co.,
548 F.2d 1149, 1153 (5th Cir. 1977) (AThe margin account, i
investment needs and objectives of the Plaintiff, was unsuitable forthe Pl ai nti ff . o) ; Troyer v. Karcag
Supp. 1142, 1152 (S.D. N. Y. 1979) (AThe opening or mai ntenanc
disclosure of the unsuitability to the client, renders a brokerage house primarily liable if that brokerage house
acts with scienter and knowingly oS$tevenle Mkh Secardidssy f ai ls to di sc!
Act Rel ease No. 8622, Exchange Act Release No. 52,551, 86 SEC
the risks to these customersbyre c o mmendi ng t hat they purchase these specul ati ve
J. W. Barclay & Co. , Exchange Act Rel ease No. 239, 81 SEC Doc
mar gin account or making a mar g iutaunsuitabde dadingiinviolaionc ust omer 6 s accot
of the antifraud provisions of the securities laws if the account executive knowingly or recklessly fails to
di sclose the r i s8eealsMillsena.rsgpranote 20,8 6:i2[Bgat®§ (noting that il a
registered representative could breach his or her suitability obligations by recommending . . . that a customer
with an objective of long-term capital appreciation use significant margin loans to purchase securities, where
the customer lacks adequate financial means to meet margin calls other than through liquidation of the stock,
because a shortterm decl i ne in the stocks could force sales and consequ
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these cases: investors with conservative investment profiles open up margin accounts for
trading and lose a great deal of money when the securities drop in price and margin calls
are made. In most, if not all, of these cases, the investor did not understand margin
financing and its entailed risks.197 At least one court has recognized that even a signed
document allowing the broker-dealer to engage in margin transactions is not enough to
shield a broker-dealer from suitability liability where the investor did not understand the
document or appreciate its risk significance.19 As in securities suitability generally,
margin suitability claims generally require that the broker-dealer recommended the
transaction.199 In addition, the sophistication of investors is germane to whether they are
capable of comprehending the risks of margin purchasing such that broker-dealers are not
l'iable for the i nve 2% Despifeshesedraticiionsj we beliete 0
that the margin-related suitability rules would map quite well onto current problems in
the mortgage industry.

Laurie JonesCanady is illustrative of margin suitability cases in the securities
context.201 Canady, who worked at broker-dealer Merrill Lynch, managed accounts for
four testifying investors, three of whom professed conservative investment goals and one
of whom did not discuss investment goals with Canady.22 Cy nt hi a Chr i

accont wthCanady was funded by death benef

meant to provide income to help care for her children, a conservative investment goal.203

Yet Canady wrote on Simés account that

bought securities for Sim on margin without informing her.294 Canady encouraged

Carolyn Campbell to open an account wi

l'ife insurance; she MAsought 6i ncomebd

use margin.

stianson Sim

i nvestXhaa Casadyd nvest ed Campb e-yidldéisky savorifies y

on margin is not per se unsuitable. SeeGleit v. Shearson, Hammill & Co., Fed. Sec. L. Rep. (CCH) 9 95,799
(S.D.N.Y. Oct. 20, 1976).

197. Seee.g, J. Stephen Stout, Exchange Act Release No. 43,410, 73 SEC Docket 1081, 1094 (Oct. 4,
2000); Laurie Jones Canady, Exchange Act Release No. 41,250, 69 SEC Docket 1169 (Apr. 5, 1999), 1999 WL
183600; Timoleon Nicholaou, Exchange Act Release No. 34,454, 51 SEC 1215, 1217, 1220 (July 28, 1994).

198. SeeTimoleon Nicholaou, Exchange Act Release No. 34,454, 51 SEC 1215, 1217 (July 28, 1994).

199. SeeGrosso v. Barney, No. 03-MC-115, 2003 WL 22657305, at *8 (E.D. Pa. Oct. 24, 2003)
(considering a suitability claim under NYSE and NASD suitability rules and finding no liability because the
investors chose to go on margin without a recommendation to do so). However, the fact that the investors at one
time purchased securities on margin does not give the broker-dealer license to make further purchases on
margin. SeeSteven E. Muth, Securities Act Release No. 8622, Exchange Act Release No. 52,551, 86 SEC
Docket 956,966 ( Oct . 3, 2005) (AMuth claims that the
they had previously purchased Creative Host and/or Bonso on margin. This fact did not give Muth a license to

its f

her

rom h

goal s

th the mon:

through 6i
i n high

nvest ments we

di sregard his customersd current financi al situation

responsibility to ensure that his customers, on a current basis, fully understood the risks involved and were both
able and willing to take those risks. 0).
200. Xaphes v. Merrill Lynch Pierce Fenner & Smith, Inc., 632 F. Supp. 471, 481182 (D. Maine 1986)

(AJohn Xaphes was a highl y e dratallaites grinenf to thisditigationa. | | y
Plaintiff was similarly well suited to tradi

201. Laurie Jones Canady, Exchange Act Release No. 41,250, 69 SEC Docket 1169 (Apr. 5, 1999), 1999
WL 183600.

202. Idat *1.

203. Id. at *2i *3.

204. 1d. at *3.

205. Id.(quoting Campbell 6s writing on her accoun

t

ng on

form).

or i n

sophisticate

mar gi n.
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and did so on margin.2% Evelyn Fasbender, a nonworking widow, invested a modest life-
savings of $38,000 with Canady, yet Canady amassed what at one time was a $48,000
mar gin account sdaecbunt.297oFimallyF MasybGruhl dcentroBed an
account managed by Canady meant to provide income to her and her disabled husband
with fAonothing but é'%In scmality, 4nidy @pulited the st ment s 6. 0
account with margin transactions.209 None of the four investors were sophisticated in

financial matters, none understood margin trades, and Canady deflected inquiries

regarding account statements with, as Gruhl test
that things were goialkgi fg neodroe amfil [tthtag ddcden twsalso

The SEC upheld the findings of an administrative judge that Canady violated section
17(a) of the Securities Act of 1933,211 section 10(b) of the Securities Exchange Act of
1934, and Rule 10b-5 through these actions.?12 T h e = Sfm@nd relied heavily on a
suitability theory of the inappropriate nature of margin trading for these clients.
Accor di ng CasadyknevethatShdé gessive use of margin in the accounts of
the Testifying Customers was unsuitable in light of their stated conservative investment

obj eci3iTvhees . DEC refused to credit Canadybdés ar gume

liable for suitability violations because the customers each signed documents allowing

her to trade their ac clhildfthey]anayhave sipnadrfogmisn, f i ndi ng
put in front of them, [they] did not know that, by doing so, they had agreed to engage in

margin trading. Canady then gave these customers a false sense of security by misleading

them regarding the adverse impact of margint r adi ng on 4“4Fethetmor@ ccount s. 0

the fact that the customers qualified for margin

controls that, as Canady pointed out, were stricter than the federal law requirements, did
not mean that margin trading was suitable for them.215 Margin suitability is not about the
legal ability to engage in transactions and the law does not generally provide a safe
harbor; instead suitability is about the propriety of engaging in transactions.

206. Laurie Jones Canady, Exchange Act Release No. 41,250, 69 SEC Docket 1169 (Apr. 5, 1999), 1999
WL 183600, at *3.

207. Id. at *4.

208. Id. at *5.

209. Id. at *5 (quoting Mary Gruhl).

210. Id.at*2i*5 (quoting Canadyds comments to the investors).

211. Section 17(a) of the Securities Act has language that closely tracks that of section 10(b) of the
Securities Exchange Act, 15 U.S.C. § 10(b) (2006). In particular, section 17(a) says:

It is unlawful for any person in the offer or sale of any securities . . . (1) to employ any device,
scheme, or artifice to defraud, or (2) to obtain money or property by means of any untrue statement
of a material fact or any omission to state a material fact necessary in order to make the statements
made, in light of the circumstances under which they were made, not misleading; or (3) to engage
in any transaction, practice, or course of business which operates or would operate as a fraud or
deceit upon the purchaser.

15 U.S.C. § 17(a) (2006).
212. Laurie Jones Canady, Exchange Act Release No. 41,250, 69 SEC Docket 1169 (Apr. 5, 1999), 1999
WL 183600, at *1. Canady was also held l'iabl e under these statutes
accounts. For ease of exposition, we do not discuss the churning claims here and save a discussion of churning
for the next section.
213. Id. at *8.
214. 1d.
215. Id.

@
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2. Suitability in Excessive Tradin@hurning

The second form of transaction implicated in suitability litigation is frequent trading,
which is similar to the s e cdelers drd wuslly
remunerated through commissions on each trading transaction. As a result, the income of
a broker-dealer is directly tied to the number of transactions he effects for his clients, and
an unscrupulous broker-dealer can increase his income by encouraging customers to
engage in more trades tereasB®are in the

Excessive trading is usually analyzed as an occurrence of churning, a long-held Rule
10b-5 theory under which excessive trading in an account as a whole is a violation of the
antifraud statute,2l regardless of the nature and description of the underlying securities.
The court in Mihara v. Dean Witter & Coprovided a canonical three-part test for a
churning violation:

In order to establish a claim of churning, a plaintiff must show (1) that the
trading in his account was excessive in light of his investment objectives; (2)
that the broker in question exercised control over the trading in the account;
and (3) that the broker acted with the intent to defraud or with the wilful and
reckless disregard for the interests of his client.218

The first Mihara element sounds in suitability theory and the third sounds in Rule 10b-5
theory more generally. The third is not always expressed as part of suitability theory but
has been in certain cases.?19

Some circuits cling to a securities product suitability paradigm and therefore see
churning as a transaction infraction and suitability as a product attribute matching
problem.220 In other cases, the SEC has made it clear that excessive trading is itself a

216. As the Southern District of New York put it:

Since brokers are traditionally compensated by commissions in direct proportion to purchases and
sales, the opportunity to take advantage of the client is always present. To ensure that the broker
fulfills his fiduciary duty, and to protect against frauds upon the customer, the broker and his
employer are made subject to a series of obligations, the fraudulent breach of which may render
them liable to the investor in damages.

Rolf v. Blyth Eastman Dillon & Co., 424 F. Supp. 1021, 1036 (S.D.N.Y. 1977).

217. Cheryl Goss Weiss, A Review of the Historic Foundation$ BrokerDealer Liability for Breach of
Fiduciary Duty 23 J. Corp. L. 65, 101 (1997).

218. Mihara v. Dean Witter & Co., 619 F.2d 814 (9th Cir. 1980); see alsaMiley v. Oppenheimer & Co.,
637 F.2d 318 (5th Cir. Unit A Feb. 1981) (describing the three-part test); Rolf, 424 F. Supp. at 1039 (same).

219. See, e.g.Wieringa v. Oppenheimer & Co., Nos. C 80-368, C 81-414, 1985 WL 510, at *10 (N.D.
Ohio Mar. 7, 1985) (AA claim based on suitabil
theaccount, the defendants failed to adequately
in securities were too risky for his financial

220. The relationship between churning and unsuitability for excessive trading is complex and remains
unsettled. Suitability is a developed legal doctrine in its own right. In our view, churning and suitability are
different causes of action that rely, at least in federal securities law, on the same statute. The two appear to have
different elements, meaning that a broker-dealer could be found liable for one but not the other, though in many
cases a single fact pattern will give rise to liability for both churning and unsuitability for excessive trading.
Excessive trading unsuitability and churning are both broker-dealer violations of the requirement to put the best
interests of a customer first by trading too frequently. As such, it seems natural to consider the two as simply
different names for the same violation. Indeed the NASD lends weight to this approach by discussing churning
in NASD Rule Interpretation 2310-2, an interpretation of the suitability rule provided above. Several cases have
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suitability violation. For example, in RafaelPinchasthe SEC heldt hat fAdep

particular customerdés situation and account

violate NASD suitability standards by representing an unsuitable frequency of
t r a d??1 Similarfy, in David A.Gingrast he SEC n o teside trddihgasta
form of unsuitable trading prohibited by Article III, Section 2 of the Rules of Fair
Practice [the precu#sor to NASD Rule

Regardless of the exact relationship between churning and unsuitability for
excessive trading, it is clear that plaintiffs have been successful in obtaining relief against
brokers who engage in excessive trading, sometimes because the trading is regarded as
unsuitable and sometimes because it is regarded as churning. Further complicating the
discourse is the fact that claims for transaction form unsuitability on excessive trading
grounds or churning often accompany those for product style suitability;223 brokers
willing to trade excessively to generate profits are also often willing to buy overly risky
securities for their clients.

It is also clear that significant problems of excessive trading and churning have
plagued the mortgage market in recent years. In the mortgage context these problems take
the form of encouraging borrowers to engage in an excessive number of costly
refinancing transactions in order to generate fees for mortgage brokers. The protections
available in the securities markets for excessive trading and churning also should be

combined discussions of suitability and churning, making it unclear if there is any difference. In addition, many
of the elements looked at by courts in determining whether the offense has occurred are the same; for example,

courts in both circumstances | o oikturnalatwould be refuiredto nov er

recoup the commission in light of such rates. Yet it is hard to justify such a view given the fact that suitability
has come to the forefront only in the last three decades while cases involving churning have been heard since
the 1950s. In addition, the cases distinguishing the two, described more fully above, make it clear that the
general jurisprudential view is that churning is not identical to suitability. While it may be a historical accident
that the two are separated and future cases might bring the two closer together, it is not prudent to hold on to
this approach at present. SeeKr ul I v. SEC, 248 F.3d 907, 913 (9

965 F.2d 893, 898 (10th Cir. 1992). Some scholars alsohold on t o this distinction:

suitability and churning] is that churning deals with the quantity of the transactions executed for the customer
whil e unsuitabi |l i tBoser supréanste 134)§8.08[Bl Ac@rding toghe Fardt Cirtuit: . 0

[a] churning claim requires plaintiff to show that the quantity of trades was excessive in light of
plaintiff's investment objectives. An unsuitability claim . . . requires plaintiff to show that the
quality of stocks bought was inappropriate to his investment objectives. Thus, [the two] do not
involve precisely the same issues or facts.

Tiernan v. Blyth, Eastman, Dillon & Co., 719 F.2d 1, 5 (1st Cir. 1983) (footnote omitted).

221. Rafael Pinchas, Exchange Act Release No. 41,816, 70 SEC Docket 1108 (Sept. 1, 1999), 1999 WL
680044, at *6.

222. David A. Gingras, Exchange Act Release No. 31,206, 50 S.E.C. 1286, 1289 n.4 (1992).

223. A 1]t appears to me that mo st courts recogni ze

conjunction with a churning claim or under Rule 10b-5 as a separate claim.?o

Fenner & Smith, No. CV88-L-314, 1989 WL 224581, at *3 (D. Neb. 1989) (citing Miley v. Oppenheimer &
Co., 637 F.2d 318, 333 (5th Cir. Unit A Feb. 1981); accordMihara v. Dean Witter & Co., 619 F.2d 814, 824
(9th Cir. 1980)); see, e.g.Rolf, 424 F. Supp. at 1021 (finding unsuitability in securities but no churning);
Howard, Exchange Act Release No. 46,269, 78 SEC Docket 338 (July 26, 2002) (finding unsuitability in both
product choice and excessive trading); Rafael Pinchas, Exchange Act Release No. 41,816, 70 SEC Docket 1108
(Sept. 1, 1999), 1999 WL 680044 , at *6 (A[T]he |l evel and type-
and-outt r adi ng, were unsuitable given the situati
Act Release No. 34,116, 56 SEC Docket 2093 (May 26, 1994) (finding churning and unsuitability of products).
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available to people engaged in transactions in the mortgage market.

3. Suitability in Commission Structure

Suitability is also implicated by the structure of commissions earned by a broker-
dealer from the customer. The NASD, in a 2003 Notice, warned broker-dealers about
recommending a commission structure under which customers pay a flat fee to the
broker-dealer for a number of services rather than paying for each transaction
individually222 The NASD rel i ed o nWerdéld.B&SdEZ®whichr e| ease i n
1t:

construe[d] . . . as supporting the principle that the manner of purchase of a
recommended security by an associated person, where that security otherwise
would be suitable based on the investoro6s inves

and financial means, can render that recommendation unsuitable, and therefore
violative of 2310 [the NASD suitability requirement], if there is an alternative
basis upon which the security can be purchased to the pecuniary advantage of
the investor.226

As a result, the SEC reasoned, recommendation by a broker-dealer that an investor work
under a fee-based structure is unsuitable for an investor who trades infrequently and thus
may benefit more from a fee structure based on individual transactions.?2” The structure
of commission payments for mortgage brokers is far more opaque than the commission
structure for securities brokers. Clearly some effort should be made to structure the
commissions paid to mortgage brokers so as to reduce the conflicts of interest between
brokers and their clients. Mortgage brokers currently are compensated by both lenders
and borrowers without the borrowers realizing that their lenders are compensating their
brokers. Yield Spread Premium incentive schemes prevalent in the mortgage industry
clearly give mortgage brokers perverse incentives to steer their customers towards higher

cost |l oans. As one mortgage broker observed, fibr
much money as they can on d@dmboagagembkiokgrbt stupegrl
borrowers to the | ender that pays the highest f e

that offers the best deal for the borrower.228

4. Distinguishing Transaction Form and Securities Product Suitability

Transaction form suitability is often lumped together with securities product
suitability jurisprudentially due to the fact that both often appear together in cases of
broker-dealer misconduct. It is not surprising that broker-dealers who would sell
unsuitable securities would also do so under unsuitable circumstances, such as on margin

224. NASD, Notice to Members 03-68, Fee-Based Compensation: NASD Reminds Members That Fee-
Based Compensation Programs Must Be Appropriate (Nov. 2003).

225. Wendell D. Belden, Exchange Act Release No. 47,859, 80 SEC Docket 563 (May 14, 2003), 2003 WL
21088079.

226. Id.at*4n.5.

227. SeeMills et al., supranote 129, § 6:1.2.

228. Barr, supranote 23.
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or through excessive trading.22% For example, in RafaelPinchas t he cour t held that
assessing the suitability of the trades, we . .. have concluded that Pinchasbo
these accounts included the inappropriate purchase and sale of warrants and options [the
@roductd part] and trading on margin [the Gransaction formdp a r 280 n. Howard, the
court held that Aiboth the nature of the securiti
and the level of t r adi ng act i vi $BlyAs avesnlteit iveasg wivitwa b | e . 0
suitability holistically and avoid the nuanced distinction between securities product and
transaction form suitability.
Adding to the blending of suitability doctrines is the fact that the line between the
product and the transaction that gives rise to ownership or divestment of the product is
becoming increasingly blurry. It is easy to categorize the shares of common stock in a
corporation as informing the securities product suitability of a transaction while
categorizing the purchase of such shares on margin as informing the transaction form
suitability. It is harder, however, to determine where transactions in equity derivatives or
structured products constitute securities for suitability purposes or a style in which
underlying securities (or indices, in the case of structured products) are purchased. One
could even argue that the purchase of a security on margin creates a complex security
consisting in part of the cash flow from the underlying security and in part of the cash
flow attributed to the margin purchase, thus blending the two suitability doctrines into
one.
Yet, is it theoretically helpful to distinguish between the two when determining
whether, and to what extent, suitability doctrine should be imported into other industries.
In the abstract, a given tangible product is easy to distinguish from the method by which
that product is purchased. As a result, if we can distinguish between securities product
and transaction form suitability in the securities industry, in which products are
particularly intangible and intertwined with the method in which they are purchased, we
should be able to do so in most other industries. One would expect the two doctrines to
diverge as products become more standardized, tangible, and easy to understand.
As stated above, the subprime mortgage crisis has led to calls for securities-like
suitability requirements on mortgage brokers. Current proposals to import suitability
standards into the mortgage industry generally seek to take the type of product suitability
doctrine developed in the broker-dealer context and graft it onto mortgage origination and
brokerage requirements. The basic idea is simple:
economic downturns would not lead to a large number of defaults, and there would be no
repeat of the subprime mortgage crisis. We hypothesize that transaction form suitability
is a better overlay for the mortgage industry, particularly the subprime mortgage industry.

229. In addition to the cases listed below, see Steven E. Muth, Securities Act Release No. 8622, Exchange
Act Release No. 52,551, 86 SEC Docket 956 (Oct. 3, 2005), 2005 WL 2428336, at *12 (finding a suitability
infraction by Muth for both recommending highly risky securities and recommending these securities be
purchased on margin: AMuth increased the risks to these cust
speculative securities on margin.0 ) .
230. Rafael Pinchas, Exchange Act Release No. 41,816, 70 SEC Docket 1108 (Sept. 1, 1999), 1999 WL
680044, at *6.
231. Howard, Exchange Act Release No. 46,269, 78 SEC Docket 338 (July 26, 2002), 2002 WL 1729157,
at *3.
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D. Previous Mortgage Suitability Proposals

Our proposal that some type of suitability be incumbent on mortgage brokers and
originators is not unique. What is different about our proposal, however, is that we
believe the samesuitability causes of action should be applicable to subprime mortgages
as are currently applicable to securities because the SEC already has jurisdiction over
such mortgages. Here, we briefly discuss some previous mortgage suitability proposals.

Suitability in the mortgage industry began its life in state law and academic
proposals. Many early movements in the direction of suitability have involved a required
assessment of the borrowero6s ability
a necessary but not sufficient condition for suitability.232 Leading the charge has been
North Carolina, which had one of the first laws requiring an inquiry into the ability of the
borrower to pay?33and passed a law in 1999 maki
unless the | aan bpeowniStrRgomeasddd ppinted out that

HOEPA contains the notion that | enddrs

Laws in Colorado, Illinois, Maine, Minnesota, and Pennsylvania all have at least some
hint of suitability, though they do not appear to require an explicit suitability
determination.236 In addition, there have been a number of state and federal lawsuits
asking the question of whether individuals can recover for cases in which they have been
given unsuitable mortgages.237 Other commentators have noted that some state courts
have engrafted fiduciary duties onto brokers but not originators.238

Formal proposals seem to have started with academic writing at the beginning of
this decade. Perhaps the most cited early work is that of Kathleen C. Engel and Patricia

A. Mc Covy, who argued that Awithout government
standard, predatory lendin g wi | | persist with d%&%Eagdt atin
and McCoybs proposal requi r ehstthdy baapayoutn di v i

of current income, that fees have a basis in the risk to the lender, that subprime loans be
made illegal for people who qualify for prime loans, and that there be an economic

232. See infratext accompanying note 267.

233. SeeEngel & McCoy, supranote 3, at 13197 20; Frank A. Hirsch, Jr., The Evolution of a Suitability
Standard in the Mortgage Lending Industt? N.C. BANKING INST. 21, 30 (2008). Hirsch notes that, in the
newest incarnation of the North Carolina law:

In making the required determination of a borrower® ability to repay, lenders making rate-spread
loans [a certain type of high-cost loan] must consider the borrower&: (1) credit history; (2) current

and expected income; (3) current obligations;

t

o

ng

other than the obligord8 equi ty in the property that secures

Id. (citing N.C. GEN. STAT. § 24-1.1F(c)(1) (2007)).
234. N.C. GEN. STAT. § 24-10.2(c); see alsdirsch, supranote 233, at 25.
235. Engel & McCoy, supranote 3, at 1319.
236. SeeHirsch, supranote 233, at 30733 (discussing bills in Colorado, Ilinois, Maine, and Minnesota);

Neil J. Morse, Suitable or Not?67 MORTGAGE BANKING 42 (2007)(c over i ng Pennsyl vani ads

237. SeeHirsch, supranote 233, at 36i42; Matthew P. McGuire & Frank A. Hirsch, Jr., Subprime

ASuitabilityodo Case Ri @oassMECHNeSERVICES If. REE,iMayi2,2@07; Mitlen & Wa v e

Paul, supranote 61, at 18.

238. SeeDavid Unseth, Note, What Level of Fiduciary Duty Should Mortgage Brokers Owe Their

Borrowers? 75 WASH. U. L.Q. 1737, 1741 (1997).
239. Engel & McCoy, supranote 3, at 1366.
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rationale for all refinancing.240 The proposal hinges on the creation of a private right of
action.241

Before Engel and McCoy, however, Daniel S. Ehrenberg proposed that a more
standards-based suitability criterion be required of mortgage originators. An unsuitability

claim under Ehrenbergds proposal has five parts:
(1) t hat the | oan made with the borrower was
financial circumstances, needs, and objectives; (2) that the defendant knew or
reasonably believed that the |l oan was unsuiteft

circumstances, needs, and objectives; (3) that the defendant made the
unsuitable loan with the borrower anyway; (4) that, with scienter, the defendant
made material misrepresentations (or failed to disclose material information)
relating to the suitability of the loan; and (5) that the borrower justifiably relied
to its detriment R the defendantods conduct

Most subsequent proposals for suitability borrow from E n g e | and McCoy or Ehrenbel
early writings.243
The outrage expressed by many over foreclosures and the salience of home
ownership questions spurred federal lawmakers to act. In the Mortgage Reform and Anti-
Predatory Lending Act of 2007,244 Representatives Miller, Watt, and Frank proposed

240. 1d. at 13437 44.

241. Id. at 13397 40.

242. Daniel S. Ehrenberg, | f t he Loan Doesndt FiSuitabilip Dattdnetotha ke |t : Appl yi ng
Mortgage Industry to Eliminate Predatory Lendji@ J. AFFORDABLE HOUSING & COMMUNITY DEv. L. 117,
125126 (2001).

243. See, e.gZywicki & Adamson, supranote 27, at 78i 84 (pointing out some problems with suitability
in the subprime mortgage crisis).

244. Mortgage Reform and Anti-Predatory Lending Act of 2007, H.R. 3915, 110th Cong. (2007); see
Kenneth R. Harney, Stricter StandardsSought for Lenders, BrokerSVAsH. POsT, Jan. 27, 2007, at F1
(reporting on the belief that Representative Barney Frank might try to institute mortgage suitability); Stacy
Kaper, Industry Gains In Talks Over Frank BilAm. BANKER, Nov. 2, 2007, at 2. The bill updates section
129A(a)(1)(B) of the Truth in Lending Act to require each mo
the consumer with a range of residential mortgage loan products for which the consumer likely qualifies and
which are appropriate to the consumé existing circumstancgsased on information known by, or obtained in
good faith by, t hg&l220amphgsis aded). Sectiondl29Ma)(B(B) regudrek that, for an
appropriate consumer | o atermines fint good faithobaséd gom then exsting gi nat or de
information and without undergoing a full underwriting process, that the consumer has a reasonable ability to
repay and, in the case of a refinancing of an existing residential mortgage loan, receives a net tangible benefit,0
and thattheloanfidoes not have predatory characteristics or effects (s
and abusildd€héefmspPpsoon the fAproducto and the terms of the | o
suitabilitymi ndset . The wupdated section 129B(a) requires |l oan origi:
determination based on verified and documented information that, at the time the loan is consummated, the
consumer has a reasonable ability to repay the loan, according to its terms, and all applicable taxes, insurance,
and asseldAm2Ots. This determination is to bécedtade based on fAcc
history, current income, expected income the consumer is reasonably assured of receiving, current obligations,
debt-to-income ratio, employment status, and other financial resources other than the consumer®& equity in the
dwelling or real propertyldtCmprmingamergages, thase which $Eyame nt of t he | oan.
allowed to purchase, are presumed to pass these tests. The existence of such a safe harbor based on the
attributes of the loan again hints towards a product suitability lens. However, the majority of subprime
mortgages are not conforming and therefore fallintoH. R. 39156s ambi t .
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| ower i ng H Q@dtRodnbrizgertti agdreliminating yield spread premiums.246
However, Representative Frank made it clear that he did not intend H.R. 3195 to contain

a suitability itatdlitydtandard was thoovae. . .f e We aom o6t want

to give people an obligation that is too vague and obscure because you can scare people

away from doing anything. We thinkTkehese are | es
bill passed the House on November 15, 2007, but no further action appears to have been

taken since?*8 | n May of 2007, Senator Chuck Schumer int

Protection Act of 2007.249 Schumer does not appear to have shied away from the
suitability label.?®0 Sc humer 6 s  BILA By positivedynaskesting a fiduciary
relationship between borrower and lender,25! requiring that lenders determine borrowers
can repay their loans,252 prohibiting steering, and requiring that lenders look at certain
documentation when deciding whether to make a loan.253 The bill has not made it past
the introduction stage of legislation.24 In December of 2007, Senator Chris Dodd of
Connecticut introduced the Home Ownership Preservation and Protection Act of 2007.25°
Doddoés bildl requiresdi tfioornabk ulprainme arhdt n diretarcah
originator shall verify the reasonable ability of the borrower to pay the principal and
interest on the loan and any real estate taxes and homeowner insurance fees and
p r e mi ArThere @oes not seem to have been any further movement on this bill

245. See Legislative Proposals on Reforming Mortgage Practices: Hearing on H.R. 3915 Before the H.

Fin. Servs. Comm, 110th Cong. (2007) (statement of Marc Savitt, President-E | e c t Nat o1 Asso6n of Mortga
Brokers), available athttp://www.house.gov/apps/list/hearing/financialsves_dem/htsavitt102407.pdf.

246. Id.at6i7.

247. Binyamin Appelbaum, Fr ank dés Bi | | S e eBOSION RiLOBEEGxct. 28,2007, atBIn d e r s

(quoting Representative Barney Frank), available athttp://www.boston.com/business/personalfinance/articles/
2007/10/23/franks_bill_seeks rules for lenders/.

248. Legislative HighlightsMortgage Reform Bill Advances in HougaB1J., Dec.i Jan. 2008, at 8.

249. Borrower 6s Pr ot $ 299j100th Cogc (2007p $ee &sb 8chumer, Others Propose
First Major Legislation to Deal with Subprime Crisis as Weakening Housing Market Threatens Economy
STATES NEWS SERVICE, May 3, 2007; Morse, supranote 236.

250. SeeBrian Collins, Suitability in House BillNATIONAL MORTGAGE NEWS, Apr. 2, 2007, at 1; Stacy
Kaper, A Suitability Bill in Works: SchumgAM. BANKER, Mar. 29, 2007, at 1; Schumer, Others Propose First
Major Legislation to Deal with Subprime Crisis as Weakening Housing Market Threatens EcSmanmmss
NEWS SERVICE, May 3, 2007.

251. Al n the case of a home mortgage | oan, the mortgage brok
relationship with the consumer, and each such mortgage broker shall be subject to all requirements for
fiduciaries otherwise applicable under State or Federal | aw.o
252. AEach mortgage originator s h ailithting any Bomomoggage nt eri ng i nto or
loan, verify the reasonable ability of the borrower to pay the principal and interest on the loan, and any real
estate taxes and homeowneds insurance fees and premiums. 0
253. 1d.
254. See Govtrack, S. 1299: B o rtiscnoAwte af @7, HRyp://evtwwegovtrack.us/congress/

bill. xpd?bill=s110-1299 (last visited Mar. 9, 2009) (noting that the bill never became law).
255. Home Ownership Preservation & Protection Act of 2007, S. 2452, 110th Cong. (2007); seePatrick
Rucker, Sen.Dodd Proposes Mortgage Reform BWASH. POST, Sept. 5, 2007, http://www.washingtonpost.
comwp-dyn/ content/article/ 2007/09/ 05/ AR2007090501130_pf . html (r
the Home Ownership and Protection Act).
256. S. 2452 § 201. In order to do this, the bill requires originators to look at borrower income, credit
history, obligations and employment status, debt-to-income ratio, residual income, and other financial
resources. |d. In addition, the bill makes prepayment penalties and yield spread premiums on subprime and
nontraditional loans illegal. Id. § 129A. An agency relationship between borrower and lender is created.
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either.257

While Congress has not been particularly quick to pass mortgage origination reform
bills, the various agencies charged with overseeing elements of mortgage origination
have addressed the problem more swiftly. In the summer of 2007, the Office of the
Comptroller of the Currency, the Board of Governors of the Federal Reserve System, the
Federal Deposit Insurance Corporation, the Office of Thrift Supervision, and the National
Credit Union Administration (the Agencies) issued a Final Guidance on Subprime
Mortgage Lending.258 The Guidance expressed concern with the fact that mortgage
borrowers were finding themselves subject to high floating rates after initial fiteaser0
fixed rates expired, that loans were being given with low or no documentation, and that
borrowers were not provided the appropriate disclosure about their loans.2%9 Yet, the
Agencies made it very clear that they did not mean to introduce suitability into the
mortgage market, even for banks:

The Agencies disagree with the commenters who expressed concern that the
proposed statement appears to establish a suitability standard under which
lenders would be required to assist borrowers in choosing products that are
appropriate to their needs and circumstances. These commenters argued that
lenders are not in a position to determine which products are most suitable for
borrowers, and that this decision should be left to borrowers themselves. It is
not t he infey® impokee&ush@ standard, nor is there any language in
the Statement that does so.260

While the Final Guidance does provide some light on preferred mortgage terms, by its
terms it only applies to banks and credit unions, not mortgage brokers, thereby limiting
its reach.261

Much more forceful is a set of rules passed by the Federal Reserve Board in July of
2008.262 These rules will alter HOEPA and Regulation Z and take effect as of October 1,
2009.263 The new rules mimic HOEPA in that they create a high-cost loan trigger; the

trigger in the rules is 1.5%limbaoswmel3faverage pri me
above fAaverage pr i nlenloans2f@he purp@etofttesd trigkeesy second
as stated intheru | e s, i s to fcovYadgentrdilyeexchds thpprimeme mar ke

257. See Govtrack, S. 2452: Home Ownership Preservation and Protection Act of 2007,
http://www.govtrack.us/congress/bill.xpd?bill=s110-2452 (last visited Mar. 9, 2009) (noting that the bill never
became law).

258. Statement on Subprime Mortgage Lending, 72 Fed. Reg. 37,569 (July 10, 2007).

259. Id.
260. Id.at37,572.
261. AiThe statement applies to all banks and their subsidiarie

subsidiaries, savings associations and their subsidiaries, savings and loan holding companies and their
subsidiari es, |datm?570c sealddHimeyusnpraaore $8.(dscussing the guidelines); Floyd
Norris, Regulators Set Rules to Limit Subprime Mortgage Lending. TIMES, June 30, 2007, at C2 (noting
that the new rules will not affect all mortgage lenders).

262. Truth in Lending Act, 73 Fed. Reg. 44,522 (July 30, 2008) (to be codified at 12 C.F.R. pt. 226). While
the coming of the rules was heavily publicized and eagerly awaited, the reaction to their actual announcement
on July 14, 2008 was somewhat muted because of the concurrent Federal Reserve action on Freddie Mac and
Fannie Mae.

263. Id.

264. 1d. at44,531.
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ma r k2® Theréare four major restrictions placed on such loans. The rules:

[ 1] Prohibit creditors from extending credit W
ability to repay from sources other than the collateral itself; [2] Require

creditors to verify income and assets they rely upon to determine repayment

ability; [3] Prohibit prepayment penalties except under certain conditions; and

[4] Require creditors to establish escrow accounts for taxes and insurance, but

permit creditors to allow borrowers to cancel escrows 12 months after loan

consummation, 266

There is no suitability requirement, however.
A number of the proposals described above involve a requirement that the lender
assert that the borrower is capable of paying the mortgage loan,aso-c al | ed fAassessment
of the ability to pay. o Federal | aw, and that of
and/or originators to assure that their borrowers can afford payments under recommended
mortgages.267 We take an assessment to pay to be a necessary, but not sufficient,
precondition for a determination of suitability, and as such distinguish between these
proposals and ours. If a borrower cannot repay a mortgage loan, he loses his house, and
the equity built in it, to foreclosure. While lenders cannot, and cannot be asked to,
forecast with perfect certainty everything that might happen to a borrower, a mortgage
loan where there is a high probability the borrower will be unable to pay is, therefore, not
suitable, any way we choose to define suitability. Any suitability criterion without an
ability to pay provision is pointless. Ability to pay is rarely an issue in broker-dealer

265. Id. at 44,532.
266. Id. at 44,523. The first new set of rules, which requires creditors to look at the ability of the consumer
to pay beyond the collateral offered, appears to deal with two concerns in predatory lending. The first is that

creditors must | btotkpayaattermathatbs@resenoiwOERAsand Aab lints of a move

toward suitability. The second is that it specifically prohibits asset-based lending. To determine ability to pay,

creditors should | ook at fi c ur r menttasses othdr thanehaollaterab b1 'y expect ed i nc
current obligations, and mortgage-r e | at ed obl i gations such as expected property t
Truth in Lending Act, 73 Fed. Reg.at4 4, 543 . The second set oedfocrogigaumidr ements seeks
docodo | oans. I'n addit i @stloing thetrilee @rain diselwvure rand hdeegising N hi g h

requirements and prohibitions against steering. In contrast to the joint Final Guidance described above, these

rules are binding on every party that lends in the mortgage arena, seePress Release, Fed. Reserve Bd. (July 14,

2008), available athttp://www.federalreserve.gov/newsevents/press/bereg/20080714a.htm (noting that the new

rule changes apply to all mortgage lenders), though not brokers. SeeTed W. Lieu, What t he Fed | snét Fi xing;
New Rules Dondt Do Anything to Regul dtAeTivas,JByilg Subpri me Pl ayer
2008, at A19 (criticizing the Federal Reserve for failing to subject mortgage brokers to its regulation).

267. For example, N.C. GEN. STAT. § 24-1 . 1E(c) ( 2) (2007) requi r-es that, in order
home |1 oano a |l ender must fAreasonably believell] at the time t
obligors . . . will be able to make the scheduled payments to repay the obligation based upon a consideration of
their current and expected i ncome, current ddbligations, empl
HOEPA requires that lenders assess the ability of the borrower to pay, based not solely on collateral. Engel &

McCoy, supra note 3, at 1319. The Fi nale Agendi¢s doatime € bedieveathate s t hat f
institutions should maintain qualification gtandards that i nt

repay the | oan aStatenent chiSubpmgimetMortgaget Landirtg, &2 FraasRegd 37,569, 37,571

(July 10,2007).Bar ney Fr a nMorfuse Rpform gndAntePdedatory Lending Act of 2007 states that

fino creditor may make a residential mortgage loan unless the creditor makes a reasonable and good faith

determination based on verified and documented information that, at the time the loan is consummated, the

consumer has a reasonabl e abil i tHR 198, [10th Goagy§ 20lhe | oan, accordi
(2007).
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product suitability. Broker-d e al er s generally require
money required for a transaction before that transaction is effected; thus, the ability to
pay is not relevant. However, it is not foreign to broker-dealer suitability; ability to pay is
a prerequisite to suitability, however, where stocks are bought on margin.

V. HOW SUITABILITY MIGHT HAVE SAVED HOMEOWNERS

SEC suitability oversight of subprime mortgages may have avoided much of the
current economic crisis. In short, had borrowers not been put into mortgages they could
not afford, or mortgages they could afford but that were not suitable for them, they would
not have defaulted on home loan payments because they would not be making any home
loan payments. Many of the primary problems with mortgage brokers leading to the
subprime crisis have direct parallels in the three types of securities transaction form
suitability claims.

Purchases of securities on margin258 involve the same concerns, notably the fear of
an inability to pay and the negative consequences of debt, that so worry subprime
mortgage analysts. Both serve the same purpose: allowing individuals to obtain goods
now that they cannot or do not want to pay for now. Both have the same potential
consequences.

Proponents of mortgage suitability also seek to solve the problem of overzealous
brokers or originators convincing borrowers to refinance too often. Lenders are
encouraged to do this because they receive commissions from refinancing. Proposed
legislation attempts to solve this problem by requiring that all refinancing transactions
satisfy a #fnet ,réqaringthatitbe gansdet®mieird the interesttoftls t
borrower.269 Securities suitability requires broker-dealers to refrain from excessive
trading in c u?®Aeme matgage suitaliloypropossl must include a
restriction on overly frequent trading, a restriction that will invariably be informed by
churning and frequent transaction theory as they relate to securities transaction form
suitability.271

Finally, transaction form suitability requires that the commission structure by which
broker-dealers are compensated not encourage individual employees to recommend
unsuitable transactions to clients.2’2 While this partially overlaps with ensuring that
commission structures do not overly encourage frequent transactions, it also means that
payment not be based on including in the mortgage loan or securities transaction risky

268. For the discussion of margin purchases in transaction form suitability, see supraPart IV(C)(1).

269. Barney Frankods Mo r-Prgatoy EendRe Actaequines thar) fibr a Adrtgage loan
to be appropriate, the borrower must in the case of a refinancing of an existing residential mortgage loan,
receive a net tangible benefit. H.R. 3915, 110th Cong. § 202 (2007).

270. The doctrine of excessive trading as a violation of transaction form suitability is laid out in detail
supraPart IV.C.2.

271. As discussed in detail above, the relationship between churning and the transaction form suitability
violation through excessive trading remains unresolved. See suprdart IV.C.2. It is our hope that our division
of securities suitability into product and transaction form suitability has the collateral effect of clearing up this
debate.

272. This third strand is less developed than the previous two, but the authority behind it is strong,
including a direct statement from the NASD. Fin. Indus. Regulatory Auth., FINRA Manual: NASD Rule 2310-3
(2008).
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terms that generally inhere to the benefit of the broker-dealer company. For mortgage
suitability, this means that a suitable compensation structure created by a broker-dealer
for its employees cannot encourage recourse to risky 2/28 ARMs and the like unless
absolutely necessary. Transaction form suitability again better informs mortgage
suitability proposals than does product suitability.

VI. SOME PRACTICAL AND PUBLIC CHOICE CONSIDERATIONS

To this point our legal claim is that suitability doctrine in its current form can
appropriately be interpreted to apply to the relationship between mortgage brokers and
their clients, at least under certain types of mortgagesd those whose success from the
mortgageebs perspective depends on future interes
and those sold in connection with securitizations. If we are correct in our legal argument,
then why has this argument not been put forward as a way to stop predatory subprime
lending? Even if we are wrong in our legal analysis, an interesting question remains:
Why does the law provide such robust protections for unsophisticated participants in U.S.
securities markets and such weak protections for participants in U.S. mortgage financing?
Certainly participants in mortgage financing are a far more diverse, less wealthy, less
financially sophisticated group than participants in securities trading, and thus would
seem to require more not less, protection. This final Part of the Article offers some
explanations why little or no effort has been made to expand the securities suitability
requirements to the mortgage markets and suggests some reasons for this lack of effort.
We conclude this Part with a brief foray into how suitability, and our proposal in
particular, might have avoided the crisis, together with a brief analysis of the prospects
that an SEC rule implementing our proposal would survive judicial scrutiny.

A. Markets Transforrthemselves Faster than Law

As suggested above, one likely explanation is simply that the law has failed to keep
up with the dramatic changes in the market for home mortgages. The understanding that
homebuyers are protected in their financing transactions only by the law of caveat emptor
is predicated on the fiction that the instruments being sold are still as they always were:
simple, straightforward 30-year fixed-rate instruments that are easy to understand.
Clearly, many of the mortgages currently outstanding, particularly those issued with no
documentation and whose success depends not on the earnings capacity of the borrower
but rather on the direction of asset prices and interest rates in the future, have at least as
much in common with securities as they do with traditional mortgages. In addition, the
current legal landscape is informed by the view that the agents selling the mortgages did
not securitize them, but instead kept them as assets on their books until the principal and
interest had been repaid, or until there was default and foreclosure. This, of course,
closely aligned the interests of the mortgagee and the mortgagor, since, in sharp contrast
with today, in bygone times, the person originating the mortgage was as interested in
making sure that the principal and interest on that mortgage could be repaid as the person
receiving the financing from the mortgage transaction. This is no longer the case, of
course, as mortgage originators today are brokers who do not plan to hold the mortgage
note, but rather to resell it immediately so that it can be bundled into a security and sold
to investors.
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B. The SEC Bureaucracy and Public Choice

Focus on the SECO6s institutional orientation
constituencies go a long way towards explaining why the Commission has not done
anything to push greater suitability protections for mortgage holders.2”3 Strangely, the
SEC has taken an active role in arguing that loan participations sold by commercial banks
are securities,2’4 but has made no effort to expand its regulatory turf by claiming either
that certain exotic mortgage instruments are securities or that transactions in which
mortgages are securitized are transactions in connection with the purchase or sale of a
security invoking Rule 10b-5. Strangely, the SEC appears anxious to extend its turf deep
into the commercial banking industry, but not into the far more lightly regulated
mortgage industry.27®
The divergence is particularly perplexing given that the SEC was rebuffed in its
effort to expand its regulatory turf into the commercial loan industry. This was largely
because, as the Second Circuit observed in the Banco Espanotase, the services of the
SEC are not needed in the loan participation market. The banks participating in this
market are sophisticated investors who are already governed by a comprehensive
regul atory scheme under the banking | aws, thus ms
laws... unneégssary. o
The odd juxtaposition bet weenr fotuham SECOS usual
expanding its regulatory turf and its remarkable quiescence in the context of subprime
mortgages is baffling. I't appears to us that the
reluctance to regulate in this market is that there is no concentrated interest group with an
interest in obtaining regulation in this area. While the potential targets of such regulation
are banks that are highly concentrated and well-connected with the SEC, the beneficiaries
are widely dispersed homeowners with little, if any, capacity for galvanizing into a
political coalition that might be effective in spurring the SEC into action.2’ Yet, if the
SEC is not motivated to take action by the plight of legions of mortgage borrowers, then
surely their predicament should have attracted the ministrations of the ever-observant
plaintiffsé bar

C. The Plaintiffsd Bar

The reason that the plaintiffés bar has not gal
is not economical for lawyers to pursue lawsuits such as these on an individual basis. To
generate | egal fees sufficient to justify the co
lawyers, such lawsuits must be aggregated as a class action. The problem is that under the

273. SeeJonathan R. Macey, Administrative Agency Obsolescence and Interest Group Formation: A Case
Study of the SEC at Sixty§ CARDOZO L. REV. 909, 949 (1994) (characterizing the SEC as a highly politicized
organization intent on preserving its own bureaucratic turf).

274. Banco Espanol de Credito v. Sec. Pa ¢ . Nat o1 Bank, 9 7 3 Thke.SR(dwas5 1 54 (2d Cir.
unsuccessful in this regard, as the appellate court agreed with the district court that short term loan
participations were not securities. The SEC was not a party to the case but submitted an amicus curiae brief
arguing that the loan participations were securities. Id. at 56.

275. Macey, supranote 273, at 941.

276. Banco Espangb73 F.2d at 55.

277. Similarly, the New York Attorney General has had little interest since a substantial cohort of the
beneficiaries is in his jurisdiction while the majority of the parties harmed are not.
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legal theories presented here the claims involve significant individualized issues of law
and fact that would have to be retried on an individual basis. Under Rule 23 of the
Federal Rules of Civil Procedure, which governs class actions, a class can only be
certified if, i nt er al irasentatifietpdrties are ypicdl ois or def ens e
the claims or d¥8findendsdtabilitoclaims dvem in ¢hd secsriies 0O
context, rarely pass the class action commonality requirement because of this
requirement.2’9 Securities suitability, as discussed above, does not rely primarily on a
private right of action for its enforcement; instead, the SEC or the SROs bring most
suitability claims. This makes class action certification extremely problematic.280
Specifically, the argument made here has been that particular mortgages might be
securities depending on specific, individualized attributes associated with those
securities. In particular, we have identified the critical issue as whether the dominant
features of the financial obligation make it look more like a traditional mortgage (which

is not a security) or like a put option whose success or failure depends on factors outside
of the control of the mortgagor, such as the future direction of interest rates and the future
rise or decline in real estate asset values.

Alternatively, we have argued that the broker-dealer laws should also apply when a
mortgage loan is made as part of a securitization. In such a circumstance the loan has
been made fAin connection with theddsbtal e of a sec.t
obligation (CDO) whose success depends on the stream of payments made by the
mortgagors. The problem with overcoming the procedural obstacles to obtaining class
action status under this theory is that there are no publicly circulated prospectuses issued
in connection with mortgage transactions. Rather, each home sale is individual, and every
mortgagor will have been told something different by the mortgage broker. Thus, there
will be significant particularized issues of reliance, causation, and other matters in each
of these cases that will not make it possible to achieve class action status.

D. Litigation Prospects

Finally, what are the prospects that our proposal would survive judicial scrutiny if it
were implemented by the SEC? We believe the chances for success are high.

First, as documented throughout this paper, the issue discussed here presents a
compelling need for regulatory action. High-pressure tactics by mortgage salespeople
have caused hardship to people who were induced to take on mortgages that they could
not afford. The pain of foreclosures has now metastasized into a financial crisis affecting
all parts of the credit market and extending throughout the world. Although abuses in
U.S. subprime mortgages cannot be the sole cause of these disturbing events, they appear
to have been a trigger and certainly made a contribution to the disaster. Existing remedies
for abusive practices have proven inadequate. Allowing the SEC to regulate the activities

278. FED.R. Civ.P.23(a)(3).

279. See, e.gRowe v. Morgan Stanley Dean Witter, 191 F.R.D. 398, 419 (D.N.J. 1999) (dismissing a class
action for failure to state a claim upon which relief could be granted, including suitability and churning where
both were seen by the court as too individualized, and requiring too much of a fact-intensive inquiry, for class
action litigation).

280. SeeCastano v. Am. Tobacco Co., 84 F.3d 734, 741 (5th Cir. 1996) (discussing the rigorous analysis of
Rule 23 prerequisites before certifying a class).
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of subprime mortgage salespeople would insert a federal regulator, capable of
formulating uniform national standards, into a market that until now has been regulated in
a haphazard fashion at best.

Second, as also documented above, there are cogent grounds for concluding that
subprime mortgagesqu al i fy as fAsecuritieso or at |l east as
connection with the purchase and sale of securities. The embedded options that are so
salient in the structure of the subprime mortgage contract makes it an appropriate
candidate for treatment as a security, as does the fact that classifying such instruments as
securities would not intrude on any other comprehensive regulatory scheme. More
fundamentally, classing subprime mortgages as securities would appear consistent with
the essential purpose of the federal securities laws: to ensure free and open capital
markets and to protect vulnerable parties from abuse.

Third, any rulemaking adopted by the SEC would be entitled to what is known as
fiChevrondeference.0?81 Chevrondeference is the term used to describe the deference
that federal courts give to the interpretations of statutes made by administrative agencies
where those interpretations fall within the agencies delegated zone of expertise.282 Here,
our argument i s thelseauritietadtsehould®erinterpréted @ tndude i n
subprime mortgages, or that such mortgages are products created in connection with the
purchase and sale of a security, which are subject to SEC regulation under Rule 10b-5.
The SEC is directly responsible for the implementation of these statutes and rules. It is
true that the SEC has not heretofore sought to regulate subprime mortgages or sales
practices connected with such instruments. But, as documented above, the subprime
market is a relatively new phenomenon. The now-familiar subprime mortgage, with its
adjustable interest rates, prepayment penalties, fiteaserO rates, minimal documentation
requirements, and other features, was essentially unknown 20 years ago. Moreover,
knowledge of the economic consequences of the subprime market is more recent still.
Only in the past several years has it been clear that excesses and abuses in subprime
lending have created risks, not only for borrowers and holders of subprime paper, but also
for the financial and economic system as a whole. Even changes in long-held agency
positions are entitled to substantial deference under Chevron?83 Even more deserving of
deference is a regulation, such as the one we propose, which would cover new territory
rather than reverse a long-held agency position. The SEC would clearly be well within its
authority, under Chevron to impose a new regulatory regime even if it has long had the
authority to do so.

Fourth, the case for deference in the present case is particularly strong due to the fact
that Congress has expressly indicated a wish to
Rule 10b-5 is enacted pursuant to the authority of section 10(b) of the Securities

281. Chevron U.S.A., Inc. v. Natural Res. Def. Council, Inc., 467 U.S. 837 (1984).
282. Id. at 8391 66.
283. As the Court noted in Smiley v. CitibankSouth Dakota), N.A517 U.S. 735 (1996):

Of course the mere fact that an agency interpretation contradicts a prior agency position is not fatal.
Sudden and unexplained change, or change that does not take account of legitimate reliance on
prior interpretation, may be arbitrary, capricious [or] an abuse of discretion. But if these pitfalls are
avoided, change is not invalidating, since the whole point of Chevronis to leave the discretion
provided by the ambiguities of a statute with the implementing agency.

Id. at 742. (citations omitted).
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Exchange Act of 1934. Section 10(b), in turn, prohibits, in connection with the purchase

or sal e of a security, any mani pul at

contravention of such rules and regulations as the Commission may prescribe as
necessary or appropriate in the public interest or for the protection of investor $284 Bhe
intent of Congress to vest substantial rulemaking discretion in the SECd a Congress that
acted, in 1934, in the midst of a devastating economic and financial crisis bearing some
similarities to events todayd could not be clearer.

Accordingly, we have little doubt that a court would uphold an SEC rule declaring

subpri me mortgages (appropriately defined)

activities of persons selling such securities to suitability rules similar to those already in
place for conventional securities sales.28°

VII. CONCLUSION

To a large extent the current economic crisis we are facing was brought about by

massive and pervasive freckl e g% Thareckesse v e n

lending that we observed had both a supply side and a demand side. On the supply side,
mortgage loans were offered to people without the income or the wherewithal to repay
these loans. The mortgage brokers, who were compensated on a commission basis and
sometimes steered borrowers to the lender that paid the highest commissions, were
indifferent to this problem because they knew that the mortgages were going to be
securitized. On the demand side, many unsophisticated subprime borrowers were
blissfully unaware of many of the draconian features of their loans, and they were
unaware that they would be unable to avoid foreclosure if interest rates went up and
housing prices went down.

The subprime mortgage market, in other words, has morphed into a securities
market. As of this writing, one in six U.S. homeowners owes more on their mortgages
than their homes are worth.287 Many of these people got into this situation because they
refinanced their mortgages in order to pull out cash on the theory that property values
would continue to rise, making such refinancing decisions appear to be risk-free.

Our argument is simple: The law should catch up with the market. Subprime
borrowers who put little or no money down to obtain subprime mortgages without
supplying any documentation to lenders are engaged in transactions that look at least as
much like the purchase of securities in the form of options as a traditional mortgage
transactions, especially when the mortgage securities are themselves bundled up,
securitized, and resold. When the market went against such borrowers, the default option
value of their mortgages dominated, foreclosures ensued, and the meltdown of 2008
began.

284. 15U.S.C. § 78j(b) (2006).

285. Congress could, of course, make the case ironclad by explicitly delegating authority to the SEC to
promulgate such a rule.

286. SeeBubble supranote 1.

287. SeeTom Brown, iUn d e r Wat er o Mortgages ,REUEBRS.GBWM Ou.i2h g
2008, http://www.reuters.com/article/newsOne/idUSTRE491L.01S20081022.
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