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EXECUTIVE SUMMARY 
Introduction 
The proposed voter identification ballot measure to amend Article VII, Section 1 of the 
Minnesota Constitution will fundamentally change the state’s election system. Few states, 
notably Georgia and Indiana, have implemented equally stringent identification requirements. 
Executing voter photo identification in Minnesota poses an unprecedented challenge in 
accommodating Election Day registration. In addition, state and local officials will face 
monumental tasks: influencing enabling legislation, drafting sound election rules and 
procedures, and effectively managing election costs. Lastly, with an implementation date of 
November 2013, time and resources will be extremely limited for effectively addressing all 
challenges. 

 

Analysis 
The proposed amendment requires four direct changes to state elections, each with its own 
implications: 

All voters must present government-issued photo identification. 

Policy leaders must define acceptable forms of identification ensuring maximum access and 
uniformity, ease of poll site verification, and limited disenfranchisement of discouraged voting-
eligible populations. 
 

The state must make photographic identification available to eligible individuals 
at no charge. 

Driver’s License Agents (DLA) will process 87,600 voter identifications over four years, and if 
the state reimburses DLA offices $5 per identification, local governments will bear $303,360 of 
the total production costs. Voters without identification in some Minnesota cities or nursing 
homes may have to travel 70 miles or more round-trip in order to obtain identification to have 
their ballot counted. This would require obtaining and paying for the proper documents to get 
identification. 
 

All voters must be subject to substantially equivalent state eligibility verification 
prior to casting or counting a ballot. 

This will require: (1) Increased training for election workers; (2) More staff/personnel hours at 
the polling place; (3) Longer wait times at polling location. There may be liability concerns for 
election workers based on their ability to accept and reject voters based on the validity of the 
voter’s identification or eligibility to vote. 
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Establishes a provisional ballot system for voters unable to provide appropriate 
identification. 

A voter must return the county auditor’s or municipal clerk’s office within a specified period of 
time with proof of their identity and residence to file their ballot. If the voter fails to either return 
or provide proof, the ballot is not counted. Provisional balloting can be problematic if it is not 
used as the last resort for the voter. Similarly to the issue with obtaining the free voter 
identification card, it may also be a burden for eligible voters to provide proof. The amendment 
does not provide instruction for situations where someone votes in the wrong precinct. 
 

The proposed amendment will also create indirect changes to state elections. 

Election Judges 

There will be an increase expense for training new and returning election judges. The 
complexity of the new laws may cause high levels of attrition. There may be the need for wage 
increases to either offset increased liability or to retain and attract election judges. To 
accommodate increased processing time, extra election judges will be needed, a minimum of 
two per polling place or four to six for high same-day registration sites. 
 

Polling Places 

Logistically, polling places will need to increase voting space to accommodate longer lines and 
new verification stations. Polling places must be able to accommodate CPU equipment with 
Wireless/LAN access. If local governments choose to use electronic poll books, the anticipated 
cost per workstation would be $4,293. A total of $25,539,000 in computers is expected to be 
purchased. 

Public Education/Outreach 

Previous proposals have allotted $2.8M from the state for the purpose of educating the public 
on the new laws. Local precincts may have to rely on media outlets to assist in this. 

Voter Turnout 

According to the Secretary of State, roughly 700,000 eligible voters may be affected by the 
proposed amendment. This includes eligible voters who do not have current, valid identifications 
and voters who use Election Day registration. 

 

Recommendations 
• Encourage expanded parameters so as to include all federal, state and tribal issued 

photo identification including government employee, military, student IDs and passports. 
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• Advocate state financial support of electronic poll books as a component to eligibility 
verification at polling places. 

• Create clear and consistent standards for casting and counting provisional ballots, as 
well as allow for ballots to be counted even if cast in the incorrect precinct. 

• Collaborate with cities and townships to address increased training and staffing cost 
crucial to the implementation of a verification process. 

• Consider alternatives such as encouragement of early voting, establishment of vote 
centers, and development of tools like real-time polling place wait time smartphone 
applications. 

 

Conclusion 
Because a Minnesota Voter ID system will be wholly unique, it is likely that actual 
implementation costs may be much higher. Furthermore, many challenges remain unknown. 
Given the narrow time frame within which implementation must occur once the ballot measure is 
approved, it is critical AMC play a role in shaping the enacting legislation. Leaders must engage 
their local stakeholders to meet this challenge while ensuring election integrity. 

   



 5 

INTRODUCTION 
The Association of Minnesota Counties (AMC) is a non-partisan statewide organization, which 
was established in 1909. Membership is voluntary, and comprises representatives from the 
state’s 87 counties. AMC’s primary function is to serve as a liaison between both the legislative 
and administrative branches of government and county governments. In this role, AMC provides 
advocacy of favorable legislation and policies, and services to members such as educational 
programs, training, research, and communications. 

Implementation of a voter identification system in Minnesota has long been in contention, and 
has arguably risen in popularity and political will in recent years. While many analyses focus on 
the implications of a voter identification system on a state level, there are undeniable 
consequences for county and local governments. Given AMC’s role as an actor which both 
influences and educates, the organization commissioned this capstone project to more deeply 
explore effects of this policy change for local stakeholders. 

The proposed voter identification ballot measure to alter the state’s constitution is vague and 
lacks a number of implementation details. Consequently, this report seeks to serve AMC as an 
educational tool with which to lay the foundation for a deeper discourse. 

 

Problem Statement 
In the project proposal submitted by AMC, the organization sought an answer to the query, what 
costs are associated with managing a voter identification system? 

In response, the consultants identified the following research questions within the broader 
umbrella of costs: 

• What fiscal costs are associated with implementing and managing a voter identification 
system? Which costs are directly dictated by the amendment? And which costs are 
indirect? What legal costs or implications are there? 

• What is the allocation of the cost burden? Which level of government is responsible for 
which implementation costs? 

• What is the time cost? How does time affect implementation success? 

These questions were investigated with the underlying assumption that the November 2012 
voter identification ballot initiative passes. 

 

METHODOLOGY 
The project team completed a survey of available background literature and materials, including 
websites from policy organizations, news articles, and academic journals. The information 
gathered varies significantly depending on voter identification opinions. Because the concern 
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surrounding voter identification is a relatively recent phenomenon, many reports were 
inconclusive about the long-term effects of voter identification systems. Also, Minnesota would 
be unique if it combined both an Election Day registration process and a voter identification 
system. 

In addition, each group member conducted a series of semi-structured interviews with key 
stakeholders. These individuals included three county election officials, three state legislators, a 
former Minnesota Supreme Court justice, and two national election experts. Interviewees were 
selected based on knowledge and leadership within the subjects of either voter identification or 
elections in a broader sense. Key areas of inquiry focused centrally on fiscal costs, 
implementation concerns, and legal ramifications. 

 

BACKGROUND | MINNESOTA’S ATTEMPTS AT REFORMS 
There have been numerous attempts over the years to reform Minnesota’s election system to 
include a photo identification requirement. State Representative Mary Kiffmeyer (R-Big Lake) 
introduced the most recent of these reform bills (HF210) during the 2011 legislative session. 
The bill, which was ultimately vetoed by Governor Mark Dayton, would have made four 
significant changes to Minnesota’s election system: 1) requiring photo identification in the polling 
place; 2) eliminating vouching as a mechanism for voter registration; 3) creating a provisional 
balloting system; and 4) permitting the use of electronic polling place rosters.1 Although this 
measure was not passed into law, an analysis of its implications provides the most recent 
implementation model and cost estimates of a Voter ID system in Minnesota. 

 

Photo Identification Required in the Polling Place 
HF210 requires in-person voters to present proof of identity and residence prior to casting a 
ballot, and establishes a list of documents that may be used to do so. Approved documents 
include a current Minnesota driver’s license, state identification card, and certain tribal 
identification cards. Students must provide a fee statement showing current Minnesota address 
with their home state identification. 

The bill also specifies the creation of a voter identification card at no cost to voters. The 
production cost per identification card is estimated at $9.85 per card.2 It is estimated that a 
majority of the costs ($8.23) would come from staffing costs. In addition, the bill provides that 
the Department of Public Safety subsidize $5 per identification, but notes that because the 
Division of Vehicle Services operates on a fee-based budget, any increase in expenses may 
                                            
1 Minnesota House of Representatives House Research Department. Bill Summary: H.F. 210.St. Paul, 

MN: Minnesota House of Representatives House Research Department, 2011. 
http://www.house.leg.state.mn.us/hrd/bs/87/HF0210.html (accessed March 20, 2012). 

2 Department of Management and Budget, State of Minnesota. "Consolidated Fiscal Note - 2011-12 
Session." H0210-4A. April 13, 2011. 
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require an increase in production fees. The Division of Vehicle Services provided a conservative 
estimate that 72,000 people would obtain the free identification, costing the state $1.108 million 
dollars in the first biennium and $430,000 in the subsequent biennium. 

 

Vouching No Longer a Mechanism for Voter Registration 
Had HF210 been signed into law, Minnesota would have become the only state to have both 
Election Day registration and a Voter ID system. Because of this unprecedented situation, there 
is not yet data available on the impacts of Voter ID on Election Day registration. Opponents of 
Voter ID argue, however, that elimination of vouching may restrict the number of Election Day 
registrants. On average, 16 percent of voters use Election Day registration. The Secretary of 
State’s office recorded that there were 542,257 voters who registered on Election Day in 2008, 
approximately 18 percent of total voters. 

 

Provisional Balloting System Created 
According to U.S. Election Assistance Commission, “the use of provisional voting was endorsed 
by many election-reform study groups and election officials as an appropriate response to the 
problem of voting by persons whose names do not appear on the official registration list for a 
polling place but who claim to be eligible voters.” In HF210, voters meeting the conditions 
previously described would be allowed to cast a provisional ballot. This ballot would not be 
counted until the voter who cast the ballot appears before the appropriate county auditor or 
municipal clerk within seven calendar days of the election and provides proof of residence and 
identity. Once proof has been satisfied, the ballot is then counted. If the voter fails to provide 
sufficient proof or if the voter fails to appear within the seven-day window, the ballot is not 
counted. 

Both in 2008 and 2010, provisional balloting proved to be a significant source of both ballots and 
votes according to the U.S. Election Assistance Commission.3 In 2008, there were more than 
2.1 million provisional ballots reported being cast nationwide. Of these, California, New York, 
and Ohio accounted for 59.4 percent of the total. In 2010, there was more than 1.06 million 
provisional ballots reported cast. Of these, Arizona, California, and Ohio accounted for 69.1 
percent of the nation’s total. Whereas in 2008, 28.2 percent of cast provisional ballots were 
rejected, 2010 only found 17.6 percent were rejected. In addition, the National Council of State 
Legislatures (NCSL) reports there are only 18 states with provisional balloting systems: 
Alabama, Arizona, Colorado, Florida, Georgia, Indiana, Kansas, Montana, Ohio, Oklahoma, 

                                            
3 U.S. Election Assistance Commission. Strengthening the Electoral System One Grant at a Time: A 

Retrospective. Expenditure Review, Washington D.C.: U.S. Election Assistance Commission, 2010. 
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Pennsylvania, Rhode Island, South Carolina, Tennessee, Texas, Utah, Washington, and 
Wisconsin.4 

 

Electronic Polling Place Rosters 
HF210 provides authorization for polling precincts to use electronic polling place rosters, which 
would include lists of pre-registered voters and voters registering on Election Day. The bill also 
provides minimum standards and certification requirements to prevent voters from voting more 
than once and unauthorized access to the system. A minimum of two computers must be 
allocated per precinct regardless of the precinct’s size. The bill’s fiscal note estimates that the 
cost of each electronic roster and poll book workstation is $4293, of which $2500 is allocated for 
the laptop computer, $300 for a voter receipt printer, and $1493 for items such as cables, card 
readers, and software licenses. The cost of the workstation would fall solely on the local 
government units that wish to employ them. 

 

LITERATURE REVIEW 
In a society that strives toward democratic ideals, the ability to incorporate the will of the people 
depends largely on the accessibility, efficiency, and equitable application of its elections 
processes. In the United States voting rights remain one of the premier venues for debates 
about how to attain civic participation, governance and equality within a representative 
democracy. It has a long history, tracing its very foundation to the contentious debates 
surrounding the exclusivity of the franchise: bestowing rights based on property ownership, 
citizenship, race, sex, economic or cognitive means, jurisdiction, age, language and even 
disability. Many parts of amended U.S. Constitution stipulate the right cannot be denied to 
certain citizen groups based on the aforementioned factors5; however, its language leaves 
discretion to the individual states themselves to determine voting qualification.  

 

The States’ Solutions 
There is significant variance between states in determining voter qualifications and elections 
procedures. Differing statutes considering factors such as early voting periods, registration 
procedures, absentee balloting, residency requirements, and even felony status create unique 
voter eligibility and induce different levels of voter participation in each state. Over time, federal 
statutes such as the Voting Rights Act of 1965, Uniformed and Overseas Citizens Absentee 
Voting Act of 1986, Americans with Disabilities Act of 1990, and National Voter Registration Act 

                                            
4 National Conference of State Legislatures, "Voter Identification Requirements." Last modified 2012. 

Accessed March 20, 2012. http://www.ncsl.org/legislatures-elections/elections/voter-id.aspx. 
5 The Constitution of the United States. Amendments 14, 15, 19, 23, 24, 26. 



 9 

of 1993 have attempted to increase federal oversight of citizen accessibility to elections 
practices.  

The controversial 2000 United States Presidential Election, and subsequent recount, increased 
the criticism of election administration and accessibility in the United States. In part because of 
this event, the Help America Vote Act (HAVA) signed in 2002 was instituted to upgrade voting 
systems, improve oversight of federal elections, and establish baseline election administration 
standards in the states. Among these, the act established a law to require voter identification for 
new mail-in registrants in federal elections.6 The federal guidelines call for these first-time voters 
to present valid photo identifications or documentation confirming the voter’s name and address 
prior to casting a ballot. At the time of passage, 11 states already required voters to identify 
themselves before casting a ballot. But by 2006, 24 states had laws that expanded voter 
identification requirements to all voters at the polling place.7 

Since the 2000 election and HAVA, the issue of voter identification has become prominent 
among elections legislation in many states. In the years after 2001, almost 1,000 voter 
identification bills were introduced nationwide and 30 states currently require all voters to show 
some form of identification at the polls.8 What constitutes identification within these Voter ID 
states varies from strict photo identification requirements to options without photos that confirm 
a voter’s name and address. Before 2011, only Georgia and Indiana had implemented statutes 
with strict photo requirements. Seven states have since passed legislation or amended their 
state constitution to require photo identification, although only three are proceeding with 
implementation.9 

 

Effect on Turnout and Disenfranchisement Concerns 
Minnesota Turnout 

Minnesota consistently leads the nation in voter turnout since 1980, garnering top turnout in 11 
out of 15 presidential elections, and currently for the seventh election cycle in a row (see 
Appendix A for state-by-state turnout analysis).10 In the 2008 presidential election, 2,921,498 
people voted, which accounted for 78.02 percent of those eligible to vote. 

                                            
6 Hale, Kathleen, and Ramona McNeal. "Election Administration Reform and State Choice: Voter 

Identification Requirements and HAVA." Policy Studies Journal 38, no. 2 (2010): 281-302. 
7 U.S. Elections Assistance Commission. Case Studies on the Impact of the Help America Vote Act's 

Identification Requirements for First-Time Voters. Case Study, Washington D.C.: U.S. Elections 
Assistance Commission, 2008. 

8 National Conference of State Legislatures. Voter ID: State Requirements. April 12, 2012. 
http://www.ncsl.org/legislatures-elections/elections/voter-id.aspx#Legislation (accessed April 26, 
2012). 

9 National Conference of State Legislatures: Kansas, Pennsylvania, and Tennessee (2012). 
10 Ostermeier, Eric. “Minnesota Leads Nation in Voter Turnout for Seventh Straight Election Cycle.” Smart 

Politics, December 16, 2008. 
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As part of a civic engagement study, the state of Virginia compared voter turnout in Minnesota 
to several states and the national average. Minnesota’s turnout was well above the comparison 
states as well as the nation as a whole. See Figure 1. 

 

Figure 1: In the study, the State of Virginia used voter turnout as an indicator of civic engagement. The 
number of voters as a percent of the estimated citizen voting age population (CVAP) provides one 
measure of voter participation. Minnesota had the highest turnout in 2008 in the nation at 76.9 percent. 

Source: State of Virgina. Virginia Performs. 
http://vaperforms.virginia.gov/indicators/govtcitizens/civicEngagement.php 

 

According to Dr. Eric Ostermeier, Research Associate at the Humphrey School of Public Affairs 
and founder of Smart Politics, ”Minnesotans' strong sense of civic duty (and, of course, the 
state's inviting voter registration laws) is such that the state's turnout rate in midterm elections 
has been on par with the national rate in presidential election years.”11 Minnesota has a long 
history of civic duty, so much so that voters may feel more motivated than others around the 
country to cast a ballot. 

Though both sides of the Voter ID debate express legitimate concerns about voter participation, 
research on the empirical effects of more stringent identification requirements is mixed. Data 
from a 2007 American University survey of registered voters in Indiana, Mississippi, and 
                                                                                                                                             

http://blog.lib.umn.edu/cspg/smartpolitics/2008/12/minnesota_leads_nation_in_vote_1.php (accessed 
April 14, 2012). 

11 Ostermeier, Eric. "Will Minnesotans Turn out to Vote in Record Numbers this Midterm Election?." Smart 
Politics, September 28, 2010. 
http://blog.lib.umn.edu/cspg/smartpolitics/2010/09/will_minnesotans_turn_out_to_v.php (accessed 
April 14, 2012). 
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Maryland suggests only 0.3, 1.3, and 1.9 percent do not already have government-issued photo 
identifications.12 Alvarez et al (2008) found no aggregate level effects of identification standards 
at state levels, but found lower individual voter turnout as identification standards became more 
strict using data from the 2006 Current Population Survey (CPS). These adverse effects are 
relatively small, but do increase in magnitude when considering those with less education and 
income.13 

Another study using the same data compared eligible voters in states with maximal identification 
standards against those with minimal or no such standards, and finds individuals 2.9 percent 
less likely to vote when strict identification rules are applied. The likelihood of voting decreases 
more for individuals without a high school diploma, and even wider disparities exist when 
comparing Hispanic or African-American populations.14 Alternatively, Mycoff et al (2009) present 
statistical models that question these effects, noting, “socio-demographic and political 
motivational factors are far more determinative of voting than the imposition of identification 
laws.”15 A final study by Erikson and Minnite (2009) casts doubt on the findings from models 
using CPS data stating, “while we do not conclude that Voter ID rules have no effect on turnout, 
our data and tools are not up to the task of making a compelling statistical argument for an 
effect.”16  

 

Voter Confidence versus Potential Fraud 
Studies focusing on the incidence of fraud and its effects on voter confidence are also mixed. A 
study examining the rates of substantiated voter fraud in Wisconsin found 19 cases of votes 
cast by ineligible voters in the 2004 general elections. 13 cases involved ineligible felons, with 
one case under-age, four cases of absentee ballots cast by deceased voters, and one case 
involving a non-citizen.17 A report investigating voter fraud in Minnesota’s 2008 election 
revealed an unprecedented 113 people convicted of voter fraud, all of which were cases of 
felons who voted illegally.18 These cases represent approximately 0.04 percent of that year’s 2.9 

                                            
12 Pastor, Robert, Robert Santos, Alison Prevost, and Vassia Gueorguieva. Voter IDs Are Not the 

Problem: A Survey of Three States. Survey Report, Washington D.C.: American University Center for 
Democracy & Election Management, 2008. 

13 Alvarez, R. Michael, Delia Bailey, and Jonathan N Katz. "The Effect of Voter Identification Laws on 
Turnout." California Institute of Technology Social Science Working Paper No. 1267R., January 1, 
2008. 

14 Vercellotti, Timothy, and David Anderson. "Protecting the Franchise or Restricting It? THe Effects of 
Voter Identification Requirements on Turnout." Paper prepared for presentation at the 2006 annual 
meeting of the American Political Science Association, August 31, 2006. 

15 Mycoff, Jason D, Michael W Wagner, and David C Wilson. "The Empirical Effects of Voter-ID Laws: 
Present or Absent?" PS: Political Science and Politics, 2009: 121-126. 

16 Erikson, Robert S, and Lorrain C Minnite. "Modeling Problems in the Voter Identification-Voter Turnout 
Debate." Election Law Journal 8, no. 2 (2009): 85-101. 

17 Levitt, Justin. The Truth About Voter Fraud. Paper, New York: Brennan Center for Justice at New York 
University School of Law, 2007. 

18 McGrath, Dan. Felon Voter Fraud Convictions Stemming from Minnesota's 2008 General Election. 
Research Findings, New Brighton, MN: Minnesota Majority, 2011. 
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million total voters. Figure 2 breaks down the majority of voter fraud investigations for 
Minnesota’s 2008 election. Interestingly, it remains highly unlikely whether a photo identification 
card would prevent any of the convicted cases.  

 

Figure 2: The majority of investigations into ineligibility of voting were that of possible voting by persons 
rendered ineligible by conviction. 

Source: Citizens for Election Integrity MN 2010 

 

The aforementioned American University survey found nearly 70 percent of respondents think 
the U.S. electoral system would be more trusted if it required a photo identification to vote. 
Respondents from Indiana, one of two states with the strictest photo identification requirements, 
also exhibited the smallest percentage (16.3 percent) expressing low confidence that their votes 
were counted accurately compared to Mississippi (33 percent) and Maryland (28.1 percent).19 
Its authors suggest the larger issue among poor and minority populations is the high percentage 
of eligible voters who have not registered. A separate examination of 2006 to 2008 survey data 
by Ansolabehere and Persily (2008) seeks to identify if perceptions of fraud or identification 
standards affect voter turnout. Their study finds that voters subject to identification rules are no 
less likely to perceive fraud than those who are not. Consistently over half of respondents 
believe such cases to occur occasionally, but there is no correlation to lower voter 

                                            
19 Pastor, Robert, Robert Santos, Alison Prevost, and Vassia Gueorguieva. Voter IDs Are Not the 

Problem: A Survey of Three States. Survey Report, Washington D.C.: American University Center for 
Democracy & Election Management, 2008. 
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participation.20 These conflicting accounts cast doubt as to voter identification’s impact on either 
turnout or voter confidence.  

 

Target Populations at a Glance 
According to the Brennan Center for Justice, national studies show that as many as 11 percent 
of eligible voters do not have government-issued photo identification. That percentage is even 
higher for seniors, people of color, people with disabilities, low-income voters, and students.21 

• Minnesota’s minority populations have grown at a significantly higher rate than the white 
alone populations. Whites, however, still account for 85.3 percent of state’s population. 
See Figure 3 for an illustration of this change. 

• The percentage of seniors, or persons older than age 65, in Minnesota is currently at 
12.9 percent of the state’s total population. This is just under the national average of 13 
percent.22 

• 10.6 percent of Minnesota’s total population lives below the poverty line.23 

• As of fall 2010, there were 467,714 students enrolled in Minnesota public and private 
postsecondary institutions. Of these, 350,637 students were undergraduates while 
117,077 were graduate students. 24 

• The 2010 American Community Survey estimates that 10 percent of Minnesotans have 
a disability, or 522,643 people. Of this, 474,944 people are 18 years of age or older.25 

• Approximately 73 percent of Minnesota’s population is urban, meaning counties with 
core urban areas of 50,000 or more people and those counties with a high degree of 
social and economic integration as defined by the Office of Management and Budget. 
Approximately 27 percent of Minnesota’s population is considered rural. 

                                            
20 Ansolabehere, Stephen, and Nathaniel Persily. "Vote Fraud in the Eye of the Beholder: The Role of 

Public Opinion in the Challenge to Voter Identification Requirements." Harvard Law Review, 2008: 
1737-1774. 

21 Brennan Center for Justice at New York University School of Law, "Voter ID." Accessed April 14, 2012. 
http://www.brennancenter.org/content/section/category/voter_id 

22 U.S. Census Bureau, "State & County QuickFacts: Minnesota." Last modified January 17, 2012. 
Accessed April 15, 2012. http://quickfacts.census.gov/qfd/states/27000.html. 

23 U.S. Census Bureau, "State & County QuickFacts: Minnesota." 
24 Minnesota Office of Higher Education, "Enrollment at a Glance." Accessed April 28, 2012. 

http://www.ohe.state.mn.us/mPg.cfm?pageID=741. 
25 U.S. Census Bureau, "Disability: American Community Survey (ACS)." Last modified December 10, 

2004. Accessed April 18, 2012. http://www.census.gov/hhes/www/disability/acs.html. 
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Figure 3: 2010 Census Results for Minnesota. The map depicts population change by county and state 
population by race. 

Source: United States Census 

 

Legal Implications 
The literature also examines the legal implications and judicial interpretation of voter 
identification laws. Even with the rise of voter identification statutes in recent years, several 
instances exist where internal or external courts have blocked enacted legislation. A strict photo 
identification law in Wisconsin was recently ruled unconstitutional by a state judge in March 
2012; while similar statutes in South Carolina and Texas were denied pre-clearance under 
Section 5 of the Voting Rights Act by the U.S. Department of Justice due to projected impacts 
discriminately making it harder for members of minority groups to cast ballots.26 Notably, the 
U.S. Supreme Court in 2008’s Crawford v. Marion County Election Board upheld Indiana’s strict 
voter identification law. The ruling found the law to be nondiscriminatory, while also specifically 
determining that the State’s interest in preventing fraud and administering fair elections 
overshadowed the petitioners’ claims of substantial costs imposed to cast a ballot.27 Such 
judicial review from the highest courts provides adequate case law to judge the merits of future 

                                            
26 Savage, Charlie. "Justice Department Cites Race in Halting Law Over Voter ID." New York Times, 

December 23, 2011: A1. 
27 Crook, Brian C. "Crawford V. Marion County Election Board: A Picture is Worth a Thousand Words and 

Exactly One Vote." University of Maryland Law Journal of Race, Religion, Gender & Class 9 (2009): 
373-395. 
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voter identification statutes. Using the case law, a Brennan Center for Justice report identifies 
three principles that must be satisfied under claims of federal constitutionality: photo 
identifications must be available free of charge for all without them, identifications must be 
readily accessible without undue burden to all voters, and states must take on voter outreach 
and public education efforts to notify the populace of the law and requirements for obtaining 
identification.28  

Unknown are the exact implications of using a constitutional amendment to enact more stringent 
voter identification reform. To date, only Mississippi has implemented a measure similar to 
Minnesota’s, with its amendment approved by voters in November of 2011. At the time of this 
report, however, the state had yet to enact enabling legislation to support its amendment. Kyvig 
(2000) presents an examination of the history and policy implications of constitutional 
amendments that finds there are often unintended consequences to the practice, notably 
including indirect implications on the interpretation of other constitutional language, reshaping 
the political terrain, and evolving the understanding of original framers’ intent.29 Since statehood 
in 1858, Minnesota has adopted 120 constitutional amendments.30 Ratification requires a 
majority of all voters in a general election to approve of the change, though the fully amended 
language need not appear on the ballot.31 While outside the research intent of this report, 
Kyvig’s assessment coupled with uncertain understanding of the empirical effects of voter 
identification calls for careful deliberation over what impacts a proposed amendment may have 
on its future citizenry. 

During the spring of 2012, the Minnesota Legislature placed a photo identification constitutional 
amendment on the November 2012 general election ballot. The state’s voting eligible citizens 
must decide whether to introduce strict photo identification standards to Minnesota’s polling 
places. Debate surrounding the proposed amendment mirrors national debates that focus 
overwhelmingly on projected impacts to voter participation. 

Proponents cite close Minnesota’s Senatorial and Gubernatorial elections in 2008 and 2010 as 
reasons to implement more stringent identification standards, reducing fraud and restoring voter 
confidence in the election process. When asked why Minnesota should implement Voter ID if 
the state does not have a problem with voter fraud, Representative Kiffmeyer asserted 
Minnesota does have an issue. In a phone interview on March 21, 2012, Representative 
Kiffmeyer had this to say on the necessity of a Voter ID system: 

When you have this high of support for photo ID requirements…remember those 
are the voters who go in the polling place on Election Day...they are saying by 

                                            
28 Agraharkar, Vihal, Wendy Weiser, and Adam Skaggs. The Cost of Voter ID Laws: What the Courts 
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30 Minnesota Legislative Reference Library. State Constitutional Amendments Considered. April 29, 2012. 
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their support of photo ID that they are lacking confidence in voter registration part 
of the process…what about the integrity and accuracy in the beginning part of the 
process when it is who gets the ballot?32 

In contrast, opponents decry the amendment’s potential effects of disenfranchising eligible 
voters without reasonable access to photo identifications and negatively affecting voter turnout. 
State Senator Katie Sieben (D-New Port) released a statement on the amendment: 

“I’m all for improving elections,” added Sen. Sieben, “but a photo ID requirement 
in the constitution is simply not needed. Minnesota leads the nation in turning out 
on Election Day, and we have proven the integrity of our elections in recent 
statewide recounts. This is voter suppression, it’s costly to taxpayers, and it won’t 
even stop felons from voting,” said Sen. Sieben.33 

Both points face criticism over the relatively low numbers of both fraud cases and potentially 
burdened voters. 

 

RESEARCH RESULTS 
Upon reviewing the collected data, three key areas of study emerged: 

1. Lessons from Other States 
2. Direct Implications of the Voter ID Amendment 
3. Indirect or Run-off Implications of the Voter ID Amendment 

 

LESSONS FROM OTHER STATES 
Of the fifty United States, eleven currently have some form of requirement of photo identification 
for voters. There are also four states currently awaiting Department of Justice clearance from 
Section 5 of the Voting Rights Act. This analysis focuses on three Voter ID states that 
Minnesota’s amendment closely follows: Georgia, Indiana, and Wisconsin. Georgia and Indiana 
have the longest standing legislation for requiring photo identification to vote dating back to 
elections in 2006. Both states have strict photo identification policies requiring all voters to show 
valid government-issued photo identification at the polls. Wisconsin, a close demographic match 
and neighbor to Minnesota, passed legislation to enact photo identification requirements in 

                                            
32 “Representative Mary Kiffmeyer On Voter ID Bill.” Narrated by Dave Strandberg. Dave and Dave Show. 

KDAL 1610, March 21, 2012. http://kdal610.com/podcasts/dave-and-dave-show/representative-mary-
kiffmeyer-voter-id-bill/. 

33 Sieben, Katie. “Sieben: Current GOP Voter ID Proposal Fails to Improve Minnesota Elections,” news 
release, February 15, 2012, 
http://www.senate.leg.state.mn.us/members/member_pr_display.php?ls=&id=4297 (accessed April 
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2011; and as mentioned earlier, on March 12, 2012 a judge ruled the law unconstitutional, 
halting implementation. Examining photo identification policies and practices from these key 
states and others will identify key lessons that Minnesota can learn as it deliberates its own 
policy.  

Before examining state comparisons, it is important to understand key election differences that 
may help, or hinder, the implementation of photo identification policy. States vary considerably 
on voter registration practices, polling place activities, absentee balloting, and more. Among 
states with photo identification requirements on the books, only Wisconsin utilizes same day 
registration practices. Indiana alleviates some of its provisional balloting and election judge 
requirements by utilizing vote centers, or designated centralized polling places able to accept 
ballots from multiple precincts. Both Indiana and Georgia are also able to spread out the polling 
place burden by allowing periods of early in-person voting. Georgia also institutes no-fault 
absentee balloting where its voters are free to choose absentee as a voting option, as opposed 
to Minnesota, which only sanctions certain voters who demonstrate valid needs. Lastly, most 
states initiate voter identification laws through state statute, and implement their identification 
policies over the course of several years. Only Mississippi has amended its constitution in order 
to mandate photo identification at the polls, though it has yet to enact enabling legislation or 
identification policies. 

 

Identification Parameters 
Georgia and Indiana have the longest standing legislation in the United States. These two 
states have had vast differences in the money spent on producing photo identification 
documentation for voters. Between the years of 2007 and 2010, Indiana issued 771,017 photo 
identifications, 34 and from 2006 to 2011, the state of Georgia issued 25,11635. This is mainly 
due to the differences in how the laws have been structured in the two states. 

Indiana created strict guidelines surrounding the validity of a photo identification card for use in 
an election. Each card must have a photo, an expiration date and the name of the voter. Finally, 
the card is only valid if issued by the state of Indiana or the federal government. Indiana did 
provide an exception for military identification; however, the voter must also provide proof of 
residency that matches the registration record at the poll place. 

By comparison, in Georgia, voters may use almost any officially issued government 
identification card, including employee identification cards issued by federal, state, county or 
municipal agencies. Furthermore, Georgia included tribal identification cards and a free voter 
identification card issued by the same agency charged with issuing drivers licenses.  
                                            
34 ISACA Photo ID Exploratory Committee. "A Report on Photo ID for Voting Purposes." Iowa State 

Association of County Auditors. February 2, 2011. 
http://www.iowaauditors.org/index_files/ISACAVoterIDReport020211final.pdf (accessed April 26, 
2012). 

35 Green, Sean. ElectionlineWeekly. March 17, 2011. http://www.electionline.org/index.php/2011/586-
electionlineweekly-march-17-2011 (accessed April 26, 2012). 
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Similarly, under the Wisconsin voter identification law, should it be upheld in court, voters have 
many more options for photo identification. In addition to the type of federal and state 
identification cards accepted by Georgia, the Wisconsin law would also allow student 
identification cards (assuming they are issued an expiration date) along with proof of address. 

An expired photo identification card, with the correct name and address, is often accepted; 
however in Indiana the photo identification card must have an expiration date that had not 
expired prior to the most recent general election. The proposed Wisconsin legislation has similar 
language to the statutes in Indiana, requiring that a valid form of photo identification must have 
an expiration date. This has caused significant concern for the college and university system of 
Wisconsin, as they estimate this could end up costing the post-secondary education system up 
to $700,000 every two years36 in order to reissue new identification cards with the necessary 
expiration dates.  

 

Voter ID Faces Scrutiny in the Courts 
In considering the costs and challenges of implementing a voter identification statute, it is 
necessary to consider the 2005 Commission on Federal Election Reform, which states that a 
good identification system inspires confidence that small amounts of fraud will not impact 
election outcomes; however, concerns about the disenfranchisement and adverse effects on 
minority populations are legitimate.37 The Commission promotes extending identification 
parameters beyond HAVA standards to all voters, but also offers several recommended 
strategies to overcome implementation challenges and minimize negative effects. Among these, 
the Commission recommends that states issue identifications free of charge, offer a five-year 
window for implementation and citizen transformation, implement provisional balloting, play an 
affirmative role in outreach with mobile offices to individuals without driver’s license or other 
government-issued photo identification, and institute safeguards to assure privacy, security and 
identities are not compromised.38 

Upon passing legislation to implement photo identification requirements for voters, many states 
have faced court battles. According to the National Conference of State Legislatures, the four 
states currently awaiting pre-clearance under Section 5 of the Voting Rights Act are: Alabama, 
Mississippi, South Carolina, and Texas. Both Indiana and Georgia also faced uphill battles in 
implementing photo identification requirements for voters. Indiana law was challenged all of the 
way to the federal Supreme Court in 2008, and Georgia’s first attempt at legislation was struck 
down in its State Supreme Court and later amended to its current form. 
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Underestimated Costs 
Comparing actual and estimated costs among different states is challenging as each state’s 
voter photo identification law is slightly different. However, according to a Facing South analysis 
of fiscal notes submitted with previous bills, lawmakers routinely failed to budget for essential 
elements of carrying out a Voter ID law. These expenses included informing voters, 
administrative costs, hiring and training staff and other necessary expenses.39  

For example, Indiana had predicted spending $700,000 on new voter identification cards. In 
reality Indiana was forced to issue many more cards than previously anticipated, spending 
$10.023 million on new voter identification cards.40 In addition, Indiana spent $2.2 million on 
voter outreach and media expenditures, much of which focused on particularly affected 
groups.41 

 

Election Day Registration Makes Minnesota Unique 
Minnesota is just one of eight states that offer Election Day registration (see Figure 4). Election 
Day registration laws allow eligible voters to simultaneously register on Election Day and cast a 
valid ballot. NCSL argues one advantage to Election Day registration is that “same day 
registration leads to increased voter turnout. In the six Election Day registration states that had 
Election Day registration prior to 2006 and North Dakota (which has no voter registration), 
turnout is 10 to 17 percent higher than the national average. Minnesota estimates that election 
day registrations account for five to ten percent of voter turnout.”42 Minnesota was one of the 
first states to implement Election Day Registration in 1974, and has consistently higher voter 
turnout than both geographical peers and the nation. In 2008, there were 542,257 Election Day 
registrants while in 2010 there were 227,85743. Minnesota on average has 335,785 Election Day 
registrants per general election. Although there may be benefits to citizens and elections by 
allowing Election Day Registration, doing so is labor and resource intensive for election 
administrators. Additional costs are incurred by the necessity of polling place workers and 
equipment to register new voters on Election Day.  
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40 ISACA Photo ID Exploratory Committee (2011). 
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Figure 4: Minnesota is just one of eight states which allows Election Day Registration, and none of the 
other eight states currently have a Voter ID system. 

Source: National Conference of State Legislatures, 2012 Hot Issues presentation. 

 

THE AMENDMENT’S DIRECT COSTS 
In November 2012, Minnesota’s voters will be given a ballot with the following question 
submitted for their approval: 

Shall the Minnesota Constitution be amended to require all voters to present 
valid photo identification to vote and to require the state to provide free 
identification to eligible voters, effective July 1 2013?44 

Implicit to this question is the debate rhetoric between voter confidence and fraud prevention 
versus disenfranchisement and the negative effects on turnout. However, refocusing attention to 
election administration and a closer analysis of the amendment language reveals numerous 
implications beyond voter participation. Far from the addition of a rudimentary step to the 
casting of a ballot, the proposed amendment to Article VII, Section 1 of the Minnesota 
Constitution fundamentally changes the way the state, counties, municipalities, and townships 
administer elections. This section will isolate the amendment’s language verbatim, and seeks to 
present four direct implications to the conduct and cost of Minnesota’s elections.  
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1. All voters voting in person must present valid government-
issued photographic identification before receiving a ballot. 

This first change to Article VII closely mirrors the first portion of the ballot statement placed 
before the public: namely, the amendment will change requirements so that voters will have to 
present a government-issued identification to vote. However, the presentation of government-
issued photo identification is isolated to only live balloting because it stipulates only “in person” 
voters must present the valid identification. This statement makes it unclear whether absentee 
voters or those registered in mail-in only precincts are subject to presenting such identification. 
Beyond this incongruity, the statement presents two direct implications to elections: reforming 
polling place procedures to process voters and check photo identifications, and establishing the 
parameters for what constitutes an acceptable government-issued identification. 

There are over 3200 designated live polling places throughout Minnesota, and each one will 
have to analyze whether its personnel or facility is adequate to handle checking photo 
identifications. Aside from additional costs needed for training personnel on properly verifying 
identity from a photo, large precincts that handle hundreds to thousands of voters will have to 
hire additional elections judges to perform this task. Additionally, it will behoove local elections 
officials to conduct mock elections and rehearsals to identify potential difficulties in processing 
long lines as were conducted before Wisconsin implemented voter photo identification in 2011. 

State legislators must also decide what information must be displayed on government-issued 
photo identification for it to be valid for voting purposes. As described earlier, peer states vary in 
what kinds of identifications they accept and what information is required. While driver’s licenses 
will satisfy the overwhelming majority of eligible voters;45 drafting parameters that incorporate 
state accredited institutions of higher learning, Minnesota tribal identifications, government 
employee identifications, military identifications, and passports will minimize the burden to 
obtain or issue a state Voter ID. Additionally, many university and active duty military member’s 
identifications do not display an expiration date and many forms of valid identifications with such 
dates displayed utilize different durations. Legislators should be careful in deciding to require an 
expiration date, weighing the benefit of updating voter images and information with higher rates 
of identification turnover. 
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2. The state must issue photographic identification at no charge to 
an eligible voter who does not have a form of identification 
meeting the requirements of this section. 

This second amended statement again directly reflects the language of the ballot statement: 
that the state will provide the required identifications free of charge to those eligible. Avoiding 
the imposition of a poll tax and claims of unconstitutionality based upon the 24th Amendment of 
the U.S. Constitution, this language follows the example of Indiana and Georgia in requiring 
state-issued free identifications for those without an acceptable alternative. Building off of which 
parameters are chosen by the legislature to satisfy acceptable identification, this statement 
requires the selection of a state agency to design and issue a standard identification for voting 
purposes. The legislative fiscal note offers either the Division of Vehicle Services (DVS) or the 
Office of the Secretary of State,46 with DVS targeted as lead agency in the note accompanying 
2011’s vetoed Voter ID statute.47 

The Department of Public Safety estimated up front programming and rulemaking to cost 
$75,000, with first-year costs in excess of $1.03 million to issue such identifications to 50 
percent of the projected 144,000 eligible voters who do not have a valid driver’s license, permit 
or state identification card. Estimates for subsequent years diminish to $167,250 for issuing 
15,000 identifications per year. 48 The Office of the Minnesota Secretary of State believes this to 
be low, as it estimates 84,000 voters without a driver’s license or state identification, and 
another 131,000 voters with an invalid one due to an address on their identification that is 
different from that which they are registered to vote.49 Appendix B shows the estimated number 
of registered voters lacking valid or current identification per State House district. Notably, the 
estimate does not address the issue of identification turnover due to applicants changing 
names, moving to a new address, or expiration (current state identification cards expire every 
four years). Also not incorporated into this estimate is any revenue lost from state identification 
card requests no longer needed due to the presence of a free alternative.50  

Minnesota’s Statewide Voter Registration System is a product of the federal Help America Vote 
Act, which set standards for election procedures. Subsequently, federal law mandates each 
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state create a database to track voter registrations.51 State Representative Kiffmeyer’s 2011 
Voter ID proposal required the voter identification number assigned to each voter in the 
statewide registration system to be permanently assigned to that voter. The fiscal note for that 
bill also suggested that the entire system in Minnesota would have to be redesigned to 
accommodate a secure Web interface. 

Local government service providers will incur costs due to updating policy and procedures from 
the introduction of a new Voter ID, however the burden should be minimal as language explicitly 
demands the state provide the free identifications. An issue that remains unaddressed is the 
disproportionate difficulty certain sub-populations will face to obtain the identification needed to 
vote. All voters with identification needs will invariably experience some costs associated with 
traveling to and from issuing facilities such as driver license offices or county registrars. In the 
state of Minnesota, there are 114 Department of Vehicle Services where one may obtain 
identification acceptable for voting. In addition, if voters must validate a provisional ballot, they 
would need to travel to their county auditor after Election Day. According to the Minnesota 
Council of Nonprofits, this would require voters in some Minnesota cities or nursing homes to 
travel 70 miles or more round-trip the week after the election in order to obtain identification and 
have their ballot counted.52 

In addition, current rules stipulate an applicant for an identification card must submit proof of 
identification in order to obtain a new identification card. These include either a recently expired 
Minnesota license or permit or one primary document such as a U.S. issued birth certificate, 
passport, or certificate of naturalization and citizenship along with one of several English-
translated secondary documents that validate the primary.53 Obtaining many of these primary 
documents may require a fee and obtaining a birth certificate54 may prove difficult for certain 
individuals born outside the state or before 1915.55 Many strict photo identification states have 
found it necessary to implement state and county agency voter outreach efforts and mobile 
identification card-issuing facilities in order to reach potentially disenfranchised student, 
disabled, indigent, and elderly populations. These efforts attempt to minimize the effect of 
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disenfranchisement and were included in states’ testimonies to secure favorable legal 
judgments in Georgia and Indiana. 56 

 

3. A voter unable to present government-issued photographic 
identification must be permitted to submit a provisional ballot. A 
provisional ballot must only be counted if the voter certifies the 
provisional ballot in the manner provided by law. 

The constitutional amendment creates a provisional balloting system if a voter is unable to 
provide government-issued photo identification OR if the voter’s eligibility is challenged. 
Provisional ballots are sealed in a secret envelope and deposited in a provisional ballot box, 
separate from validated ballots. If a voter returns to the county auditor’s or municipal clerk’s 
office within a yet to be determined timeframe with proof of their identity and residence, they 
may officially file their ballot. If the voter fails to provide this proof, the ballot is not counted. The 
county auditor or municipal clerk is required to send written notice to provisional voters whose 
ballots were not counted. 

Many see this as the best alternative to simply turning away voters. Proponents also view this 
system as one that lacks subjectivity since the onus of proof is removed from the election judge 
and is transferred to certified election officials. 

Provisional balloting can be problematic, especially if it is not used as a last resort. There may 
be issues when comparatively there are too many provisional ballots in a precinct versus the 
number of accepted ballots. Such a discrepancy could indicate that election judges are not 
performing their due diligence or may be biased. Since provisional balloting in Minnesota is 
new, many election judges may not know to give a provisional ballot option to the voter being 
challenged. Finally, the possibility remains that voters simply may not overcome the burden of 
providing proof of their identity. Time, money or other situations, may hinder their willingness to 
ensure their ballot is counted. Finally, the amendment does nothing to account for such 
eventualities such as when a voter casts their vote in the wrong precinct. At such an injunction it 
is unclear under the proposed statutes whether the voter’s ballot is tossed out altogether or if it 
will still be counted in their home precinct. 

Despite the numerous documented challenges, provisional balloting is still considered an 
important safety net. The effectiveness of provisional balloting can be maximized by having 
clear and consistent standards for casting and counting provisional ballots, and allowing for 
ballots to be counted even if cast in the incorrect precinct.57 
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4. All voters, including those not voting in person, must be subject 
to substantially equivalent identity and eligibility verification 
prior to a ballot being cast or counted. 

This final addition to the proposed amendment to Article VII of the Minnesota State Constitution 
is perhaps its most controversial. Omitted from the question that will appear on the November 
2012 ballot, this statement poses major implications to the way Minnesota conducts its 
elections. Stated another way, this means that elections officials must ensure that the same 
identity and eligibility verification procedures occur for all voters regardless of precinct, voting in 
person, and registering early or on the day of an election. Legislators charged with drafting 
enabling legislation will have to debate the feasibility and costs associated with maintaining 
Election-Day Registration and the practice of vouching, while also acknowledging disparities 
among local precincts and their abilities to implement and abide by changed procedures. 

Authors of the proposed amendment have gone on record as stating it is their intent to preserve 
the same day registration system.58 However, the amendment does not make doing so an easy 
or inexpensive task. In estimating the impact of the amendment to state and local entities, The 
Office of the Secretary of State proposes two alternative methods to abide by the language. The 
first is requiring the state’s polling places to have access to an online voter database system in 
order to lookup un-registered individuals and extend the same database verification afforded to 
registered voters. The second is to extend the practice of provisional balloting to all same-day 
registrants so that their ballot is not counted until their identity and eligibility is verified.59 

Dubbed electronic poll-books, the first method would essentially extend the services of County 
Registrar’s offices into each and every polling location on the day of an election. Interviews with 
County elections officials confirm that voter registrants typically clear four to five databases prior 
to being added to the rolls, on top of confirming addresses through postcard mailings.60 Costs of 
implementing such a system involve redesigning and expanding the capacity of the Statewide 
Voter Registration System (SVRS), purchasing computer equipment and internet access for 
each live polling place, and hiring and training election judges and administrative staff to use the 
system. The 2011 Fiscal Note estimates the cost if only half of the state’s precincts obtain the 
equipment to be almost $28 million alone and would be born exclusively by the local 
jurisdiction.61  
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Additionally, the note places up-front costs on the state for upgrading and testing SVRS, and 
rulemaking at $998,000 along with annual maintenance costs of over $127,000 thereafter.62 
Omitted in the estimates are the local costs of hiring additional personnel to administer the 
system and those to obtain Internet services at polling place locations. Although internet access 
is growing considerably across the state, Connect Minnesota (2011) estimates that basic 
broadband access varies considerably; over 97 percent of households have Internet access 
statewide, but as little as 47 percent have coverage in a few rural counties.63  

The second proposal drastically reduces the initial costs of capital, but may prove to be more 
expensive in the long-term. By allowing Election Day registrants to cast a provisional ballot, 
verification can take place following the election but before the ballot is counted similarly to 
those who fail to bring a valid identification. This minimizes equipment expenses to the polling 
place, and places the burden on elections officials to upload the voter’s information for 
verification against the required databases. It is estimated that in Minnesota over 500,000 
Election Day registrants participate in a presidential election.64 This number represents over 17 
percent of voters based on turnout in 2008.65 This procedure will undoubtedly complicate and 
delay election results, while also instituting significant staff and recurring ballot costs recurring 
each election. 

A final election procedure impacted by the “substantially equivalent identity and eligibility 
verification” clause is that of absentee and mail-in balloting. Minnesota offers the option for 
registered voters to vote absentee if they know that they will be unable to attend a polling place 
on Election Day. The circumstances included in this option include the general absence from 
the voter's precinct, a foreseen illness or disability, engagement as an election judge in a 
different precinct, religious reasons or if the voter's precinct falls into an emergency zone. Active 
duty military personnel have a separate system to vote absentee. 

If a voter chooses to vote absentee there are two ways to do so. First, the voter may visit the 
registered precinct in the 46 days leading up to the election. The voter will then be able to cast a 
ballot and have it counted on Election Day. Second, a voter may choose to vote by mail. If a 
voter chooses to mail in a ballot, the voter must first fill out an application to receive an absentee 
ballot. The ballot may be mailed back to the precinct or dropped off by a designated person with 
whom the voter has a pre-existing relationship. 

Though the amendment earlier specifies that in person voters would be required to show 
government-issue photo identification, this clause extends the requirement to voters who do not 
vote in person as well. It is estimated that in 2008, Minnesota had 195,000 domestic absentee 
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voters submit ballots along with over 11,500 military or overseas voters.66 An exception may 
have to be made as it remains unclear how the state will require such persons to provide the 
equivalent of a live person showing their photo identification to a trained official. There are also 
over 45,000 registered voters in townships that are designated as vote-by-mail only precincts 
due to a lack of infrastructure and density to efficiently hold live elections.67 Applying an 
additional requirement to verify identity may undermine the very reasoning for allowing mail-in 
balloting, and disproportionally burden township elections. 

 

INDIRECT IMPACTS 
There are many implications to the implementation of a photo identification voting system. Not 
all implications will have an explicit fiscal impact in the implementation of the amendment; there 
are also intangible aspects that must be considered. This section will address some of the less 
frequently considered impacts. 

 

Election System Overhaul to be Completed in a Year 
In Minnesota, the Secretary of State is the chief elections officer. The Secretary of State, 
therefore, is charged with administration of Minnesota election law. Election activities include 
“include certifying voting systems, conducting administrative recounts, accepting filings by 
candidates for multi-county offices, and training of local election officials.”68 See Appendix C. 
Meanwhile, a Local election official, according to Minnesota Election Law, is “the municipal clerk 
or principal officer charged with duties relating to elections.”69 

As depicted in Figure 5, the Voter ID implementation timeline begins on November 6, 2012, 
when Minnesota voters will be asked to accept or decline a change to the state constitution 
regarding photo identification requirements for all electors. If this amendment is adopted, the 
language specifies that the photo identification requirement be implemented in the November 
2013 election. The legislative bodies of the state of Minnesota would convene from January to 
May of 2013 to develop the enacting legislation for this amendment. Upon adoption of enacting 
legislation, the Secretary of State’s office would have to develop the rules for implementation. 
After the parameters are set to implement this legislation, training needs to take place, not only 
training of the new election workers, but also training of the trainers. To further complicate 
matters, any primary for a November election would fall on August 13th, with absentee and mail 

                                            
66 Department of Management and Budget, State of Minnesota. "Consolidated Fiscal Note - 2011-12 

Session." H0210-4A. April 13, 2011. 
67 Department of Management and Budget, State of Minnesota. "Consolidated Fiscal Note - 2011-12 

Session." H0210-4A. April 13, 2011. 
68 Office of the Minnesota Secretary of State. Secretary’s Duties.  St. Paul, MN: Office of the Minnesota 

Secretary of State.  http://www.sos.state.mn.us/index.aspx?page=1456 (accessed April 10, 2012). 
69 Office of the Minnesota Secretary of State, "2011-2012 Minnesota Legislative Manual (Blue Blook)." 

Accessed April 10, 2012. http://www.sos.state.mn.us/index.aspx?page=1676. 
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balloting starting 60 days prior at June 14, 2013. Elections officials at all levels will have to 
administer great change within a policy window ranging from five months to as little as four to 
six weeks. Figure 5 illustrates the anticipated timeline in greater detail. 

 

Election Judge Recruitment and Retention 
Role of Election Judges 

Election judges are responsible for staffing local polling places, and are charged with 
administering election procedures. Duties of an election judge include setting up the polling 
place, operating voting equipment, registering new voters, distributing ballots, and certifying the 
polling place results. 

Each precinct is staffed at minimum by the following election judges: Head Election Judge, 
Greeter Judge (optional), Roster Judge, Registration Judge, Demonstration Judge (may also be 
designated as Ballot Judge), two Ballot Judges, and a Ballot Counter Judge.70 

 

Impacts to Election Judges 

Minnesota election experts are concerned with how the implementation of a Voter ID law will 
impact the recruitment and retention of election workers. In an interview, the Director of Tax 
Payer Services for Blue Earth County speculated that wages would have to be increased to 
entice individuals to take on the liability of accepting or denying a form of identification that is in 
question. Also overseeing an election in a county with four colleges, this official is concerned 
with the impact the large number of voters utilizing election-day registration will have on the 
number of workers needed as well as the strain of a provisional balloting system.71 

                                            
70 Office of the Minnesota Secretary of State. 2010 Election Judge Guide.  St. Paul, MN: Office of the 

Minnesota Secretary of State.  http://www.sos.state.mn.us/index.aspx?page=511 (accessed April 10, 
2012). 

71 Director. Blue Earth County Taxpayer Services (March 4, 2012). 
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Figure 5: Voter ID Implementation Timeline | Source: Anhut, Huntington, Young
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 Polling Place Impacts 
All precincts are equipped with an optical scanner, AutoMARK. The AutoMARK assists voters 
with marking their ballot and provides voters with options to use large print, high contrast 
viewing, audio instructions, and a keypad, or touch screen to mark their ballot. 

While most precincts are equipped with an Accu-Vote machine, which automatically counts 
submitted ballots, there are some precincts that do not use this device. In these cases, those 
precincts must hand count each ballot. See Appendix D for specific technologies used. 

Local governments “possess only those powers that are conferred by statute or implied as 
necessary to carry out legislatively conferred powers.” Upon implementation of a Voter ID 
system, polling places must expand capacity to accommodate equipment, an Internet 
connection to facilitate the new equipment, and longer lines as a result of the compliance with 
the proposed laws. 

 

Public Education and Outreach 
According to the Brennan Center for Justice, one of the three principles that must be satisfied 
under claims of constitutionality is that states must take on public education and outreach efforts 
to notify the populace of the law and requirements for obtaining identification.72 Education and 
outreach can be done in many different ways, and is demonstrated in the wide range of dollars 
estimated in fiscal notes attached to proposed legislation. 

In HF 210’s first fiscal note, specific types of public education and outreach were included in the 
total costs. Appropriations were made for video advertisements and public service 
announcements on radio and other broadcast media, via mailings to voters, print 
advertisements and Internet information. Although the fiscal note specifically mentions the 
state’s obligation in informing the public, the burden of education and outreach would also fall 
on the county and city elections officials. Demos, Common Cause, Fair Elections Legal 
Network, and Lawyers’ Committee for Civil Rights Under Law teamed up to produce an election 
outreach program called, “Got ID? Helping American Get Voter Identification.” Visit this link for 
the full text: http://www.demos.org/publication/got-id-helping-americans-get-voter-identification/ 

 

Voter Turnout 
Due to the fact that requiring photo identification to vote is not currently implemented in very 
many states, there is much research on the effects this legislation will have on the number of 
voters coming to the polls at election time. One factor that could be key to the effect on voter 
turnout would be the elimination of Election Day registration. Minnesota has historically ranked 
in the top of the United States in voter turnout, which could be significantly impacted by the 
                                            
72 Agraharkar (2011). 
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implementation of more strict identification requirements and the elimination of Election Day 
registration. Figure 6 shows the disparity between turnout rates in same day or Election Day 
registration states and those who do not offer Election Day registration. Some estimates predict 
as many as ten percent of voters rely on the ability to register on Election Day. 

 

Figure 6: A voter turnout comparison between states that offer Election Day registration and those who 
do not. On average, states who allow Election Day registration have much higher voter turnout than the 
states who do not offer Election Day registration. 

Source: United States Election Project. 

 

Legal Ramifications 
The Legislature is tasked with passing new laws and adopting a state budget. These 
responsibilities, consequently, affect state agencies and resources, local governments, and the 
Minnesota legal system. According to the legislators and the legal expert the consultants 
interviewed, any number of scenarios in the implementation timeline may be subjected to legal 
scrutiny. Various interested groups may contest the November 2012 results, while others may 
contest the final enacting legislation. Additionally, if the Legislature fails to pass enacting Voter 
ID legislation or if the Governor subsequently vetoes this legislation, Minnesota will be entering 
an entirely new position. It is possible that Minnesota, like Indiana, will see a Voter ID battle in 
the Supreme Court. This seems especially likely since the Minnesota Supreme court is, in 
effect, the final arbitrator of the constitutional rights of the people of the state of Minnesota.73 

 

                                            
73 Minnesota Judicial Branch. Minnesota Supreme Court.  

http://www.mncourts.gov/Documents/0/Public/Court_Information_Office/Informational%20Brochures/
QF-_Supreme_Court.pdf (accessed April 10, 2012). 
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Cost Discrepancies 
Drawing upon estimates from the vetoed 2011 Voter ID legislation, the fiscal note 
accompanying 2012’s Voter ID Amendment projects $32.9 million in combined state and local 
government first-year costs. These costs are broken down as follows: 

• $1.1 million to issue new voter identification cards 
• $29 million to implement electronic poll books ($28 million from local governments) 
• $2.7 million dedicated for public education and voter outreach efforts74 

Of note, this estimate assumes implementation of electronic poll books for 50 percent of the 
state’s live precincts and does not offer any estimate of the cost to implement provisional 
balloting or increase staff levels to meet increased work requirements. Aside from omitting these 
key factors, it is also likely that these estimates are conservative in overlooking many of the 
costs that will be born onto county, municipalities, and townships. 

Scanning the literature, national studies of elections legislation note the consistency of state 
fiscal studies to underestimate the expense of voter identification. In 2011, Common Cause 
Minnesota drew upon comparable state estimates from Missouri and Wisconsin to determine an 
alternative estimate of the impact of the vetoed legislation. Their estimate adds key cost factors 
omitted in the fiscal note, and adjusts others based on their analysis: 

• Increase to $1.3 million to issue new voter identification cards 
• Increase to $58.8 million for electronic poll books 
• Increase to $5.8 million for Voter ID public education campaigns 
• Adds $450,000 for voter public outreach efforts (local expense) 
• Adds $445,000 for provisional balloting (local expense) 
• Adds $1.6 million for elections judges (local expense) 

In total, Common Cause Minnesota estimates almost $68.5 million in first-year costs. The 
majority of costs come from implementing electronic poll books, this time for every precinct with 
over 100 voters, but does not assign whether these costs will be born onto state or local 
entities.75 

Using its historical voter turnout data from 2008-2010, Hennepin County Elections issued 
estimates of the additional costs that would have accrued if expected provisional balloting, Voter 
ID applications and processing, elections training and outreach to the county’s healthcare 
facilities were implemented. Figure 7 details $149,175 in start-up costs and elections costs 
ranging from $434,055 in 2009 and $547,942 during the presidential election of 2008. The 
County assesses it will need an extra judge per precinct, two extra hours of training for all 
judges, and fixed annual costs for mobile outreach efforts to visit its healthcare facilities each 
                                            
74 Department of Management and Budget, State of Minnesota. "Consolidated Fiscal Note - 2011-12 

Session." H2738-1E. March 13, 2012. 
75 Common Cause Minnesota. The High Cost of Voter ID Mandates. Briefing Paper, Minneapolis: 

Common Cause Minnesota, 2011. 
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election cycle. 76 Per ballot, these additional factors range from an extra $0.72 in 2008, to 
$11.19 per ballot in 2009. 

 

Figure 7: An estimation of additional Voter ID implementation costs for previous elections. 

Source: Hennepin County Elections. 

 

It is quite evident that there are large disparities among the cost projections surrounding the 
passage of Minnesota’s voter identification amendment. However, there is consistency among 
them in that local governments are expected to absorb the largest share of the burden. The 
state’s fiscal note estimates over 85 percent of total first-year costs to fall on local government 
with the largest expense being the acquisition of equipment for electronic poll-books. The less 
conservative Common Cause estimate only slightly increases this share to 88 percent. 

Neither projection attempts to estimate costs for the alternative of issuing provisional ballots to 
all same-day registrants. It is important to note that most estimates of provisional ballot costs 
base their analysis on a need for minimal amounts of provisional ballots. The 2011 Common 
Cause report projected 30,000 voters likely to need a provisional ballot due to lacking valid 
photo identification.77 It is estimated that there are over 500,000 Election Day registrants during 
presidential elections.78 Assuming precincts will not need to acquire additional personnel or 
equipment to handle such a large number, supplying one provisional ballot costs approximately 
$1.77. This is unlikely as additional equipment and election judges will be required on a 
precinct-by-precinct basis. At a minimum, supplying 500,000 provisional ballots per election will 
cost $885,000. Adding one election judge per live balloting precinct to take care of a provisional 

                                            
76 Warden, James. "Voter ID Would Cost County, Cities Thousands." Golden Valley Patch, April 12, 2012. 
77 Common Cause Minnesota. The High Cost of Voter ID Mandates. Briefing Paper, Minneapolis: 

Common Cause Minnesota, 2011. 
78 Ritchie, Mark. "Swift Action Needed to Save Same-day Registration." Minnpost, March 30, 2012. 
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balloting station will cost an additional $485,250. Together this rough estimate projects over 
$1.37 million per general election.79  

 

RECOMMENDATIONS 
Implementation of a voter identification system in Minnesota will be complex and costly. If 
Minnesotans approve the constitutional amendment this fall, any changes will need to done in 
an extremely short time frame. This report is the first step of many to heighten dialogue and 
collaboration between stakeholders while improving outcomes for election officials and voters. 
AMC is in an important position to shape and improve the voter identification implementation, 
and can avoid potential obstacles by adopting the key approaches below. 

 

Ensure all government-issued IDs are approved. 
Encourage expanded parameters so as to include all federal, state and tribal issued photo 
identification including government employee, military, student identifications and passports. 
Using the lessons of our research, we find that MN fiscal notes underestimate total costs for 
Voter ID; a large portion of voter outreach and education burden is likely to fall on MN’s 
Counties, Cities, and Townships; and there will be a very compressed window to implement 
sound policy. Expanded parameters on the types of identification permitted for voting will help 
minimize free voter identification costs and lower the number of potential provisional ballots. 

 

Advocate state financial support of electronic poll books as a 
component to eligibility verification at polling places. 
Electronic poll books will be expensive, but may be the only solution to protect Election Day 
registration. Elimination of Election Day registration could affect future voter turnout by as much 
as 10 to 12 percent80. In addition, alternatives, like provisional balloting, may be just as 
expensive in long run. Local officials, however, should assess precinct capacities, and vocalize 
concerns. County and city governments should advocate for state support of these 
technologies. 

                                            
79 Common Cause Minnesota (2011). Note: Assumes $10 per hour, 15 hours coverage, and 3,235 live 

precincts. 
80 Schaul, Kevin, Tom Nehil, and Kaeti Hinck. "Mapping Voter Same-Day Registations in Minnesota." 

Minnpost, March 7, 2012. 
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Figure 8: the City of Minnetonka has implemented variants of these poll books since 2008 and has 
notable improved efficiency for all procedures at the polling place. 

Source: Blake, Laurie. "Digital Poll Book Declared a Winner." Minneapolis Star Tribune, November 4, 
2009. 
 

 

Create clear and consistent standards for casting and counting 
provisional ballots, and allow for ballots to be counted even if cast in 
the incorrect precinct. 
Provisional balloting, despite documented challenges, is still considered an important alternative 
to simply turning voters away. Clear and consistent standards for casting and counting ballots 
help minimize the overuse of provisional balloting, and ensure that provisional balloting is used 
as a last resort to accommodate the potential voter. In addition, ballots should still be counted 
even if they are cast in the incorrect precinct. This would protect otherwise eligible voters by 
allowing their ballots to be counted. 

 

Collaborate with cities and townships to address increased training 
and staffing cost crucial to the implementation of a verification 
process. 
Because of the tight timeline for implementation of the Voter ID amendment, uniting counties, 
cities and municipalities will be crucial to the success of the 2013 elections. Collaboration 
among local government and community stakeholders is necessary to root out hidden or 
unknown challenges, strategize ways to address and contain costs, and engage state officials in 
dialogue.  
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Consider alternatives such as encouragement of early voting, 
establishment of vote centers, and development of tools like real-time 
polling place wait time smartphone applications. 
With increased steps in the verification of identification, the amount of time it will take an elector 
to complete the voting process will be increased. Looking to other states, which have 
implemented photo identification requirements for voting as well as alternative voting systems, 
will help shape the successful implementation of photo identification in Minnesota. Existing 
examples, as well as new technology help to contain costs of the election process as well as 
manage capacity issues within several precincts.  

 

CONCLUSION 
The proposed voter identification ballot measure to amend Article VII, Section 1 of the 
Minnesota Constitution will fundamentally change the state’s election system. Few states, 
notably Georgia and Indiana, have implemented equally stringent identification requirements. 
Executing voter photo identification in Minnesota poses an unprecedented challenge in 
accommodating Election Day registration. In addition, state and local officials will face 
monumental tasks: influencing enabling legislation, drafting sound election rules and 
procedures, and effectively managing election costs. Lastly, with an implementation date of 
November 2013, time and resources will be extremely limited for effectively addressing all 
challenges. 

Because a Minnesota Voter ID system will be wholly unique, it is likely that actual 
implementation costs may be much higher. Furthermore, many challenges remain unknown. 
Given the narrow time frame within which implementation must occur once the ballot measure is 
approved, it is critical AMC play a role in shaping the enacting legislation. Leaders must engage 
their local stakeholders to meet this challenge while ensuring election integrity. 
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Appendix A: 2008 State-by-State Voter Turnout 

Source: U.S. Census Bureau, Current Population Survey November 2008 
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Appendix B: Minnesota Voter ID Needs Estimate 

Source: Office of the Minnesota Secretary of State 

  

House&
District&

Estimate&of&Registered&
Voters&Lacking&Valid&or&

Current&ID

Senate&
District

Estimate&of&Registered&Voters&
Lacking&Valid&or&Current&ID

01a 1,571
01b 1,578 01 3,149
02a 1,979
02b 3,888 02 5,867
03a 2,342
03b 1,603 03 3,945
04a 2,350
04b 1,990 04 4,340
05a 1,771
05b 1,464 05 3,235
06a 2,082
06b 1,818 06 3,900
07a 2,200
07b 1,940 07 4,140
08a 1,793
08b 1,669 08 3,462
09a 2,856
09b 1,995 09 4,851
10a 1,554
10b 1,873 10 3,427
11a 2,161
11b 1,348 11 3,509
12a 1,837
12b 1,302 12 3,139
13a 1,588
13b 1,735 13 3,323
14a 1,700
14b 1,563 14 3,263
15a 1,392
15b 2,013 15 3,405
16a 2,121
16b 1,387 16 3,508
17a 1,771
17b 2,218 17 3,989
18a 1,380
18b 1,114 18 2,494
19a 1,448
19b 1,478 19 2,926
20a 1,559
20b 1,528 20 3,087

Office&of&the&Minnesota&Secretary&of&State
Results&of&Voter&Registration&and&Department&of&Public&Safety&Data&Comparison
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House&
District&

Estimate&of&Registered&
Voters&Lacking&Valid&or&

Current&ID

Senate&
District

Estimate&of&Registered&Voters&
Lacking&Valid&or&Current&ID

21a 1,670
21b 1,535 21 3,205
22a 1,276
22b 1,322 22 2,598
23a 1,903
23b 2,404 23 4,307
24a 1,103
24b 1,283 24 2,386
25a 1,197
25b 3,747 25 4,944
26a 1,156
26b 1,173 26 2,329
27a 1,453
27b 1,538 27 2,991
28a 1,552
28b 1,478 28 3,030
29a 1,580
29b 1,285 29 2,865
30a 1,403
30b 1,281 30 2,684
31a 2,979
31b 1,925 31 4,904
32a 1,276
32b 1,043 32 2,319
33a 1,322
33b 1,305 33 2,627
34a 1,457
34b 1,012 34 2,469
35a 1,875
35b 1,181 35 3,056
36a 1,332
36b 1,602 36 2,934
37a 1,137
37b 1,068 37 2,205
38a 984
38b 777 38 1,761
39a 1,296
39b 1,556 39 2,852
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House&
District&

Estimate&of&Registered&
Voters&Lacking&Valid&or&

Current&ID

Senate&
District

Estimate&of&Registered&Voters&
Lacking&Valid&or&Current&ID

40a 1,334
40b 727 40 2,061
41a 1,131
41b 804 41 1,935
42a 1,066
42b 1,354 42 2,420
43a 1,111
43b 1,020 43 2,131
44a 1,501
44b 1,128 44 2,629
45a 905
45b 1,085 45 1,990
46a 977
46b 932 46 1,909
47a 923
47b 987 47 1,910
48a 1,176
48b 989 48 2,165
49a 969
49b 860 49 1,829
50a 1,126
50b 1,344 50 2,470
51a 1,166
51b 815 51 1,981
52a 1,427
52b 1,509 52 2,936
53a 896
53b 1,146 53 2,042
54a 1,297
54b 953 54 2,250
55a 1,217
55b 1,102 55 2,319
56a 1,490
56b 1,363 56 2,853
57a 1,387
57b 1,443 57 2,830
58a 1,938
58b 2,879 58 4,817
59a 1,751
59b 6,809 59 8,560
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House&
District&

Estimate&of&Registered&
Voters&Lacking&Valid&or&

Current&ID

Senate&
District

Estimate&of&Registered&Voters&
Lacking&Valid&or&Current&ID

60a 2,702
60b 1,712 60 4,414
61a 2,974
61b 1,864 61 4,838
62a 1,577
62b 1,196 62 2,773
63a 1,078
63b 705 63 1,783
64a 3,670
64b 1,915 64 5,585
65a 2,437
65b 2,853 65 5,290
66a 1,650
66b 2,385 66 4,035
67a 1,516
67b 1,693 67 3,209

TOTAL 215,389 215,389
.
*.Registered.voters.who.either.may.not.have.a.valid.Minnesota.drivers..
license/identification.card,.or.the.address.on.their.ID.and.the.address.at.which.they.are.
registered.to.vote.do.not.match......................................................................................................
Date&Released&January&25,&2012
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Appendix C: Minnesota Secretary of State Safeguards 

Source: “Safeguards in Minnesota’s Election System.” Office of the Secretary of State 2012.  

 

Offi ce of the Minnesota Secretary of State | Elections Center | 180 State Offi ce Building | 100 Rev. Dr. Martin Luther King Jr. Blvd. 
St. Paul, MN 55155 | 1-877-600-VOTE  or 651-215-1440 | MN Relay Service 711 | elections.dept@state.mn.us | www.sos.state.mn.us

   
Safeguards in Minnesota's Election System
From the Offi ce of the Minnesota Secretary of State        

SAFETY MEASURES IN THE VOTER REGISTRATION PROCESS:

Voter registraƟ on applicaƟ ons contain an oath.

Every voter who fi lls out a voter registraƟ on applicaƟ on swears under oath that they are eligible to vote and 
acknowledges that it is a felony to lie.

Use of one centralized database, the Statewide Voter RegistraƟ on System.

When entering voter registraƟ ons, county auditors fi rst look to see if the person already is registered.  If so, then they 
update that person’s record; if not, then they create a new record for the person.  This pracƟ ce helps ensure that each 
voter only has one record in the system.

Verifi caƟ on of informaƟ on provided using DVS or SSA database.

When voters register to vote or update their registraƟ on, they are required to provide a Minnesota driver’s license or 
state ID number or the last four digits of their Social Security Number, if they have one.  This data is verifi ed against 
the Driver and Vehicle Services or Social Security AdministraƟ on database.  If it cannot be verifi ed, the voter’s record is 
fl agged.

Addresses are verifi ed.

AŌ er voter registraƟ ons have been entered, each voter is sent a non-forwardable postcard, called a Postal Verifi caƟ on 
Card, to verify that they live at the address provided.  If the postcard is returned as non-deliverable, the voter’s record 
is challenged, requiring the voter to answer quesƟ ons under oath about where they live before being allowed to vote.

CHECKS CONDUCTED PRIOR TO ELECTION DAY:

• InacƟ ve voters:  Each year, voters who have not voted in 4 years are removed.

• Deaths:  Deceased voters are removed based upon noƟ fi caƟ on from Minnesota Department of Health or 
Social Security AdministraƟ on.

• Felons:  The records of those convicted of felonies are challenged based upon noƟ ce from the Court System 
or Department of CorrecƟ ons, requiring that they answer quesƟ ons under oath before being allowed 
to vote.  If an individual registered or voted when they were not eligible, their case is turned over to the 
county aƩ orney.

• Revoked VoƟ ng Rights:  The Court System provides noƟ ce when a court has specifi cally revoked the voƟ ng 
rights of an individual under guardianship.  The records of any who are registered to vote are challenged, 
requiring that they answer quesƟ ons under oath before being allowed to vote.

• Non-ciƟ zens:  Driver and Vehicle Services provides a list of nonciƟ zens here on temporary visas.  The 
       records of any who are registered to vote are challenged, requiring that they answer quesƟ ons under oath  
       before being allowed to vote, and their case is turned over to the county aƩ orney.

• Moves:  The records of voters who have moved are updated based upon NaƟ onal Change of Address data 
provided by the Postal Service.  Those who move within Minnesota are noƟ fi ed of where to fi nd their 
new polling place; those who move outside of Minnesota are noƟ fi ed that their voter registraƟ on will be 
removed.  In both cases voters are told how to reverse the change if they did not move.

Database maintenance and data-matches conducted:
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TASKS CONDUCTED ON ELECTION DAY:

ElecƟ on judges from diī erent major poliƟ cal parƟ es staī  polling places.
All sensiƟ ve tasks in the polling place, such as assisƟ ng a voter or counƟ ng the ballots, must be conducted by two 
elecƟ on judges of diī erent major poliƟ cal parƟ es.  

Voters swear that they are eligible.
When they arrive, elecƟ on judges ask voters for their name and address, and, if there are any quesƟ ons, their date of 
birth.  Voters then read the oath at the top of the page and sign the roster next to their name, swearing that they are 
eligible to vote and acknowledging that lying is a felony.

The correct number of ballots is ascertained at the polling place on ElecƟ on Night.
In each polling place, elecƟ on judges of diī erent major poliƟ cal parƟ es verify that the number of ballots cast matches 
the number of voters before they leave for the night.  They do this by matching the number of ballots to either the 
number of signatures on the roster or to the number of ballot receipts. (Each voter who signs the roster is handed a 
ballot receipt, which they must provide to another elecƟ on judge to receive a ballot.)

Absentee voters are prevented from voƟ ng more than once.  
The roster is marked “AB” next to the name of anyone who has already cast an absentee ballot, prevenƟ ng them from 
also voƟ ng in the polling place.  ElecƟ on oĸ  cials may not open and county any absentee votes that arrive on ElecƟ on 
Day unƟ l they have ensured that the individual did not already vote in the polling place.

POSTͳELECTION INTEGRITY MEASURES:

Voters’ records are marked to indicate that they voted.
CounƟ es mark voters’ records in the Statewide Voter RegistraƟ on System to refl ect that they voted in an elecƟ on 
(called “voter history”), so that anyone who has not voted in four years can be removed from the list.

The Statewide Voter RegistraƟ on System checks for anyone who voted more than once.
When counƟ es are entering voƟ ng history data and elecƟ on day registraƟ ons into the Statewide Voter RegistraƟ on 
System, it provides a warning if a voter is already recorded as having voted in the elecƟ on.  Usually this is a result of a 
data-entry error; any actual incidents are turned over to the county aƩ orney.

ElecƟ on Day Registrants are subject to the same verifi caƟ on procedures.
AŌ er elecƟ on day, elecƟ on day registrants are entered into the Statewide Voter RegistraƟ on System and are subject to 
the same verifi caƟ on procedures.  If the non-forwardable Postal Verifi caƟ on Card is returned, auditor must verify the 
voter’s eligibility.  If the auditor cannot do so or if the voter is otherwise idenƟ fi ed as ineligible to vote, their case must 
be forwarded to the county aƩ orney for further invesƟ gaƟ on and potenƟ al prosecuƟ on.  Any violaƟ on of elecƟ on law 
is a felony.

Database matches run again.
Data on non-ciƟ zens from the Department of Public Safety and data on felons from the Department of CorrecƟ ons is 
again compared to data in the Statewide Voter RegistraƟ on System to idenƟ fy non-ciƟ zens or felons who may have 
voted.  If an individual registered or voted when they were not eligible, their record is fl agged and their case is turned 
over to the county aƩ orney.
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Appendix D: Minnesota Precincts and Voting Systems 

Source: 2011-2012 Minnesota Legislative Manual 

 



VOTER 
IDENTIFICATION: 
THE TRUE COSTS 
Humphrey School of Public Affairs 
University of Minnesota 
 
Nicholas Anhut, Master of Public Policy Candidate 
Nina Huntington, Steele County Commissioner & MPA Candidate 
Melissa Young, Master of Public Policy Candidate 



Voter ID Lessons from Other States 
•  ID parameters vary 

•  Indiana’s strict criteria: expiration dates and state-issued 
•  Georgia’s more broad = less IDs distributed 

• Voter ID faces scrutiny in courts 
•  Wisconsin, Missouri, Texas, South Carolina halted 
•  Indiana’s upheld by Supreme Court in 2008 
•  Georgia amended Voter ID statutes 
•  Mississippi’s approved Constitutional Amendment…TBD 

• Underestimated costs 
•  Indiana: $10 million on free IDs & $2.2 million on outreach 

• Election-Day Registration makes MN Unique 

Nicholas Anhut | Nina Huntington | Melissa Young 



IV. The Proposed Amendment  
Four direct impacts to MN Voting System  

1.  In person voters must present government-issued 
photo identification 

2.  State must make photo ID available to eligible 
voters at no charge 

3.  Election Day registrants must be subjected to the 
same verification as already registered voters 

4.  Establishment of a provisional ballot system  

Nicholas Anhut | Nina Huntington | Melissa Young 



Voter ID Implementation Timeline 

Nov 
 
2012 

Dec Jan 
 

 

Feb Mar Apr May Jun Jul Aug Sep Oct Nov 
 
2013 

General 
Election 
-Cities 
-School Boards 
-Townships 
 

Amendment 
Ballot 

88th MN 
Legislative 
Session begins 

General 
Election 
Primary 
-Cities 
-School Boards 
-Townships 

Amendment 
Takes Effect Deadlines: 

Ballots / 
Est. Polling 
Place 

Session 
Closes 

Policy Window 

Nicholas Anhut | Nina Huntington | Melissa Young 
University of Minnesota – Humphrey School of Public Affairs 



V. Indirect Impacts to Elections 

• Election Judges 
•  Retain, Recruit, and then Re-train 

• Polling Places 
•  Expand capacity to accommodate equipment, internet 

connection, longer lines 

• Public Education and Outreach 
•  Substantial time and resources required to inform the public 

• Voter Turnout 

Nicholas Anhut | Nina Huntington | Melissa Young 



Large Fiscal Impact for Local Units 
• The Amendment’s Fiscal Note (SF1577) 

•  $1.1 million for new Voter IDs 
 

•  $29 million for E-pollbooks ($28 million from local precincts) 
 

•  $2.7 million for public education/outreach 
 
•  TOTAL:  $32.9 million first-year costs 
   (85% from local government) 

Nicholas Anhut | Nina Huntington | Melissa Young 



More Costs? 
• Common Cause estimates: 

•  $1.3 million for new Voter IDs 
•  $58.8 million for E-pollbooks 
•  $5.8 million for public education 
•  $450,000 for public outreach 
•  $445,000 for provisional balloting 
•  $1.6 million for elections judges 

•  TOTAL:  $68.5 million first-year costs 
   (88% from local government) 

Nicholas Anhut | Nina Huntington | Melissa Young 



VI. Recommendations  

• Ensure all government-
issued IDs are approved: 
•  Federal 
•  State 
•  Tribal 
 

AND… 
•  Government employee IDs 
•  Military IDs 
•  Applicable Student IDs 
•  Passports 

Nicholas Anhut | Nina Huntington | Melissa Young 



• Advocate state financial support of electronic poll books 
as a component to eligibility verification at polling places. 

 

VI. Recommendations  

Nicholas Anhut | Nina Huntington | Melissa Young 



VI. Additional Recommendations 
• Create clear and consistent standards for casting and 

counting provisional ballots 

• Collaborate with cities and townships to address 
increased training and staffing costs 

• Consider voting alternatives 
•  Early voting 

•  Vote centers 

•  Tools like real-time polling place wait time smartphone applications 

Nicholas Anhut | Nina Huntington | Melissa Young 



Thank You 

 

 

Questions? 

Nicholas Anhut | Nina Huntington | Melissa Young 
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Nicholas Anhut   Nina Huntington   Melissa Youngvoter identificAtion brief

introduction   7KH�SURSRVHG�YRWHU�LGHQWL¿FDWLRQ�
EDOORW�PHDVXUH�WR�DPHQG�$UWLFOH�9,,��6HFWLRQ���RI�WKH�0LQQHVRWD�
&RQVWLWXWLRQ�ZLOO�IXQGDPHQWDOO\�FKDQJH�WKH�VWDWH¶V�HOHFWLRQ�
V\VWHP��)HZ�VWDWHV��QRWDEO\�*HRUJLD�DQG�,QGLDQD��KDYH�
LPSOHPHQWHG�HTXDOO\�VWULQJHQW�LGHQWL¿FDWLRQ�UHTXLUHPHQWV��
([HFXWLQJ�YRWHU�SKRWR�LGHQWL¿FDWLRQ�LQ�0LQQHVRWD�SRVHV�DQ�
XQSUHFHGHQWHG�FKDOOHQJH�LQ�DFFRPPRGDWLQJ�(OHFWLRQ�'D\�
UHJLVWUDWLRQ��,Q�DGGLWLRQ��VWDWH�DQG�ORFDO�RI¿FLDOV�ZLOO�IDFH�
PRQXPHQWDO�WDVNV��LQÀXHQFLQJ�HQDEOLQJ�OHJLVODWLRQ��GUDIWLQJ�
VRXQG�HOHFWLRQ�UXOHV�DQG�SURFHGXUHV��DQG�HIIHFWLYHO\�PDQDJLQJ�
HOHFWLRQ�FRVWV��/DVWO\��ZLWK�DQ�LPSOHPHQWDWLRQ�GDWH�RI�1RYHPEHU�
������WLPH�DQG�UHVRXUFHV�ZLOO�EH�H[WUHPHO\�OLPLWHG�IRU�HIIHFWLYHO\�
DGGUHVVLQJ�DOO�FKDOOHQJHV�

Analysis   7KH�SURSRVHG�DPHQGPHQW�UHTXLUHV�IRXU�
GLUHFW�FKDQJHV�WR�VWDWH�HOHFWLRQV��HDFK�ZLWK�LWV�RZQ�LPSOLFDWLRQV�
A. All voters must present government-issued photo 

LGHQWL¿FDWLRQ�
3ROLF\�OHDGHUV�PXVW�GH¿QH�DFFHSWDEOH�IRUPV�RI�
LGHQWL¿FDWLRQ�HQVXULQJ�PD[LPXP�DFFHVV�DQG�XQLIRUPLW\��
HDVH�RI�SROO�VLWH�YHUL¿FDWLRQ��DQG�OLPLWHG�GLVHQIUDQFKLVHPHQW�
RI�GLVFRXUDJHG�YRWLQJ�HOLJLEOH�SRSXODWLRQV�

B. 7KH�VWDWH�PXVW�PDNH�SKRWRJUDSKLF�LGHQWL¿FDWLRQ�
DYDLODEOH�WR�HOLJLEOH�LQGLYLGXDOV�DW�QR�FKDUJH�
'ULYHU¶V�/LFHQVH�$JHQWV�ZLOO�SURFHVV��������YRWHU�,'V�
RYHU�IRXU�\HDUV��DQG�LI�WKH�VWDWH�UHLPEXUVHV�'/$�RI¿FHV����
SHU�,'��ORFDO�JRYHUQPHQWV�ZLOO�EHDU����������RI�WKH�WRWDO�
SURGXFWLRQ�FRVWV��9RWHUV�ZLWKRXW�DQ�,'�LQ�VRPH�0LQQHVRWD�
FLWLHV�RU�QXUVLQJ�KRPHV�PD\�KDYH�WR�WUDYHO����PLOHV�RU�
PRUH�URXQG�WULS�LQ�RUGHU�WR�REWDLQ�,'�WR�KDYH�WKHLU�EDOORW�
FRXQWHG��7KLV�ZRXOG�UHTXLUH�REWDLQLQJ�DQG�SD\LQJ�IRU�WKH�
SURSHU�GRFXPHQWV�WR�JHW�DQ�,'�

C. $OO�YRWHUV�PXVW�EH�VXEMHFW�WR�VXEVWDQWLDOO\�HTXLYDOHQW�
VWDWH�HOLJLELOLW\�YHUL¿FDWLRQ�SULRU�WR�FDVWLQJ�RU�FRXQWLQJ�
D�EDOORW�
7KLV�ZLOO�UHTXLUH������,QFUHDVHG�WUDLQLQJ�IRU�HOHFWLRQ�ZRUNHUV��
����0RUH�VWDII�SHUVRQQHO�KRXUV�DW�WKH�SROOLQJ�SODFH������
/RQJHU�ZDLW�WLPHV�DW�SROOLQJ�ORFDWLRQ��7KHUH�PD\�EH�OLDELOLW\�
FRQFHUQV�IRU�HOHFWLRQ�ZRUNHUV�EDVHG�RQ�WKHLU�DELOLW\�WR�
DFFHSW�DQG�UHMHFW�YRWHUV�EDVHG�RQ�WKH�YDOLGLW\�RI�WKH�YRWHU¶V�
LGHQWL¿FDWLRQ�RU�HOLJLELOLW\�WR�YRWH�

D. (VWDEOLVKHV�D�SURYLVLRQDO�EDOORW�V\VWHP�IRU�YRWHUV�
XQDEOH�WR�SURYLGH�DSSURSULDWH�LGHQWL¿FDWLRQ�
$�YRWHU�PXVW�UHWXUQ�WKH�FRXQW\�DXGLWRU¶V�RU�PXQLFLSDO�
FOHUN¶V�RI¿FH�ZLWKLQ���GD\V�ZLWK�SURRI�RI�WKHLU�LGHQWLW\�DQG�
UHVLGHQFH�WR�¿OH�WKHLU�EDOORW��,I�WKH�YRWHU�IDLOV�WR�HLWKHU�UHWXUQ�
RU�SURYLGH�SURRI��WKH�EDOORW�LV�QRW�FRXQWHG��3URYLVLRQDO�
EDOORWLQJ�FDQ�EH�SUREOHPDWLF�LI�LW�LV�QRW�XVHG�DV�WKH�ODVW�
UHVRUW�IRU�WKH�YRWHU��6LPLODUO\�WR�WKH�LVVXH�ZLWK�REWDLQLQJ�
WKH�IUHH�YRWHU�,'�FDUG��LW�PD\�DOVR�EH�D�EXUGHQ�IRU�HOLJLEOH�
YRWHUV�WR�SURYLGH�SURRI��7KH�DPHQGPHQW�GRHV�QRW�SURYLGH�
LQVWUXFWLRQ�IRU�VLWXDWLRQV�ZKHUH�VRPHRQH�YRWHV�LQ�WKH�ZURQJ�
SUHFLQFW�

7KH�SURSRVHG�DPHQGPHQW�ZLOO�DOVR�FUHDWH�LQGLUHFW�FKDQJHV�
WR�VWDWH�HOHFWLRQV�
election Judges���7KHUH�ZLOO�EH�DQ�LQFUHDVH�H[SHQVH�IRU�
WUDLQLQJ�QHZ�DQG�UHWXUQLQJ�HOHFWLRQ�MXGJHV��7KH�FRPSOH[LW\�RI�
WKH�QHZ�ODZV�PD\�FDXVH�KLJK�OHYHOV�RI�DWWULWLRQ��7KHUH�PD\�EH�
WKH�QHHG�IRU�ZDJH�LQFUHDVHV�WR�HLWKHU�RIIVHW�LQFUHDVHG�OLDELOLW\�
RU�WR�UHWDLQ�DQG�DWWUDFW�HOHFWLRQ�MXGJHV��7R�DFFRPPRGDWH�
LQFUHDVHG�SURFHVVLQJ�WLPH��H[WUD�HOHFWLRQ�MXGJHV�ZLOO�EH�QHHGHG��
$�PLQLPXP�RI�WZR�SHU�SROOLQJ�SODFH�RU�IRXU�WR�VL[�IRU�KLJK�VDPH�
GD\�UHJLVWUDWLRQ�VLWHV�

polling places���/RJLVWLFDOO\��SROOLQJ�SODFHV�ZLOO�QHHG�
WR�LQFUHDVH�YRWLQJ�VSDFH�WR�DFFRPPRGDWH�ORQJHU�OLQHV�DQG�
QHZ�YHUL¿FDWLRQ�VWDWLRQV��3ROOLQJ�SODFHV�PXVW�EH�DEOH�WR�
DFFRPPRGDWH�&38�HTXLSPHQW�ZLWK�:LUHOHVV�/$1�DFFHVV��,I�
ORFDO�JRYHUQPHQWV�FKRRVH�WR�XVH�HOHFWURQLF�SROO�ERRNV��WKH�
DQWLFLSDWHG�FRVW�SHU�ZRUN�VWDWLRQ�ZRXOG�EH���������$�WRWDO�RI�
������������LQ�FRPSXWHUV�LV�H[SHFWHG�WR�EH�SXUFKDVHG�

public education/outreach���3UHYLRXV�SURSRVDOV�KDYH�
DOORWWHG�����0�IURP�WKH�VWDWH�IRU�WKH�SXUSRVH�RI�HGXFDWLQJ�WKH�
SXEOLF�RQ�WKH�QHZ�ODZV��/RFDO�SUHFLQFWV�PD\�KDYH�WR�UHO\�RQ�
PHGLD�RXWOHWV�WR�DVVLVW�LQ�WKLV�

voter turnout   $FFRUGLQJ�WR�WKH�6HFUHWDU\�RI�6WDWH��
URXJKO\���������HOLJLEOH�YRWHUV�PD\�EH�DIIHFWHG�E\�WKH�SURSRVHG�
DPHQGPHQW��7KLV�LQFOXGHV�HOLJLEOH�YRWHUV�ZKR�GR�QRW�KDYH�
FXUUHQW��YDOLG�,'V�DQG�YRWHUV�ZKR�XVH�(OHFWLRQ�'D\�UHJLVWUDWLRQ�

recommendations
$�� (QFRXUDJH�H[SDQGHG�SDUDPHWHUV�VR�DV�WR�LQFOXGH�DOO�

IHGHUDO��VWDWH�DQG�WULEDO�LVVXHG�SKRWR�LGHQWL¿FDWLRQ�LQFOXGLQJ�
JRYHUQPHQW�HPSOR\HH��PLOLWDU\��VWXGHQW�,'V�DQG�SDVVSRUWV�

%�� $GYRFDWH�VWDWH�¿QDQFLDO�VXSSRUW�RI�HOHFWURQLF�SROO�ERRNV�DV�
D�FRPSRQHQW�WR�HOLJLELOLW\�YHUL¿FDWLRQ�DW�SROOLQJ�SODFHV�

&�� &UHDWH�FOHDU�DQG�FRQVLVWHQW�VWDQGDUGV�IRU�FDVWLQJ�DQG�
FRXQWLQJ�SURYLVLRQDO�EDOORWV��DV�ZHOO�DV�DOORZ�IRU�EDOORWV�WR�
EH�FRXQWHG�HYHQ�LI�FDVW�LQ�WKH�LQFRUUHFW�SUHFLQFW�

'�� &ROODERUDWH�ZLWK�FLWLHV�DQG�WRZQVKLSV�WR�DGGUHVV�LQFUHDVHG�
WUDLQLQJ�DQG�VWDI¿QJ�FRVW�FUXFLDO�WR�WKH�LPSOHPHQWDWLRQ�RI�D�
YHUL¿FDWLRQ�SURFHVV�

(�� &RQVLGHU�DOWHUQDWLYHV�VXFK�DV�HQFRXUDJHPHQW�RI�HDUO\�
YRWLQJ��HVWDEOLVKPHQW�RI�YRWH�FHQWHUV��DQG�GHYHORSPHQW�
RI�WRROV�OLNH�UHDO�WLPH�SROOLQJ�SODFH�ZDLW�WLPH�VPDUWSKRQH�
DSSOLFDWLRQV�

conclusion   %HFDXVH�D�0LQQHVRWD�9RWHU�,'�V\VWHP�
ZLOO�EH�ZKROO\�XQLTXH��LW�LV�OLNHO\�WKDW�DFWXDO�LPSOHPHQWDWLRQ�
FRVWV�PD\�EH�PXFK�KLJKHU��)XUWKHUPRUH��PDQ\�FKDOOHQJHV�
UHPDLQ�XQNQRZQ��*LYHQ�WKH�QDUURZ�WLPH�IUDPH�ZLWKLQ�ZKLFK�
LPSOHPHQWDWLRQ�PXVW�RFFXU�RQFH�WKH�EDOORW�PHDVXUH�LV�
DSSURYHG��LW�LV�FULWLFDO�$0&�SOD\�D�UROH�LQ�VKDSLQJ�WKH�HQDFWLQJ�
OHJLVODWLRQ��/HDGHUV�PXVW�HQJDJH�WKHLU�ORFDO�VWDNHKROGHUV�WR�
PHHW�WKLV�FKDOOHQJH�ZKLOH�HQVXULQJ�HOHFWLRQ�LQWHJULW\�


