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Cha irman, Permanent Subcommittee 
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Un ited States Senate 

Dear Mr. Cha irman: 

Your January 19, 1989, letter asked that we exam ine (1) efforts be ing 
taken to address drug cr ime prob l ems in se lected c it ies, (2) l im itat ions of 
the loca l cr im ina l just ice systems in each of the c it ies, and (3) opt ions 
and imp l i cat ions for government po l i cy to address the s ituat ion. The 
c it ies we chose for our rev iew were: Los Ange l es and Madera, Cal iforn ia; 
At lanta and Waynesboro, Georg ia; Boston and North Adams, Massachu- 
setts; and Detro it and Adr ian, Mich igan. 

Subsequent to your January 1989 request, we were a lso asked to pro- 
v ide the informat ion we had co l l ected in severa l of the above c it ies for 
hear ings that were he ld by the Subcommittee in those c it ies. Th is report 
conta ins the informat ion we prev ious ly prov ided the Subcommittee and 
a lso the informat ion we co l l ected concern ing the other c it ies. In th is 
letter, we present an overv iew of the e ight c it ies; deta i l ed informat ion is 
conta ined in append i xes I through IV. 

Cr im ina l just ice off ic ia ls in the e ight c it ies we surveyed expressed con- 
cern with what they cons idered to be a s ign if icant increase in drug and 
drug-re lated cr imes dur ing the 1980s. Most of the c it ies had substan- 
t ia l ly i ncreased loca l l aw enforcement efforts aga inst i l l ega l drugs, 
resu lt ing in more arrests for drug cr imes. These arrests, however, 
great ly i ncreased the burden on a lready stra ined courts, correct iona l 
fac i l i t ies, probat ion and paro le off ices, and substance abuse treatment 
centers. 

Var ious methods have been tr ied to cope with the s ituat ion. These 
inc lude the increased use of p lea-barga in ing, paro le, and probat ion; 
ear ly re lease programs to reduce overcrowded ja i ls and pr isons; down- 
grad ing certa in offenses to m isdemeanors or prosecut ing for lesser 
charges; construct ing new pr isons and ja i ls; and prov id ing a lternat ives 
to impr isonment. News art ic les and reports by spec ia l  interest groups 
ind icate that other c it ies are us ing these same means to dea l with the 
crowded cr im ina l just ice system. 
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The effect of these act ions on the Nat i on’s war on drugs has yet to be 
determ ined. It seems c lear, however, that increas ing arrests w ithout a lso 
increas ing the capac ity of the cr imina l just ice system to accommodate 
the expanded work l oad is ne ither effect ive nor eff ic ient. Federa l, state, 
and loca l responses to the country’s drug prob l em must ref lect a ba l- 
anced and integrated approach that addresses a l l aspects of the cr imina l 
just ice system. 

Background Although federa l stat ist ica l ind icators of the nat iona l  drug abuse s itua- 
t ion show that the number of Amer icans who use i l l ega l drugs is 
decreas i ng s l ight ly, drug ava i lab i l i ty a nd use rema in w idespread. 
Accord i ng to the September 1989 Nat iona l  Drug Contro l Strategy: 
“Unden i ab l y, the fact rema ins that here in the Un ited States, in every 
state- in our c it ies, in our suburbs, in our rura l commun it i es-drugs are 
potent, drugs are cheap, and drugs are ava i l ab l e to a lmost anyone who 
wants them.” 

The federa l drug strategy ca l ls for i ncreased arrests of drug users and 
se l lers by loca l l aw enforcement agenc i es. However, accord i ng to stat is- 
t ics reported by the Federa l  Bureau of Invest igat ion (FBI), arrests for 
drug cr imes-possess ion, sa le, manufactur i ng, etc.-have a l ready 
i ncreased dramat ica l l y over the past decade. In 1980, there were 
377,175 arrests for drug offenses in the Un ited States. By 1989, th is 
f igure had c l imbed to 852,105, great ly exceed i ng the nat iona l  tota l of 
682,434 arrests for burg lary, robbery, aggravated assau lt, and murder 
for that year. 

The extent to wh i ch drug cr imes and drug abuse are respons ib l e for or 
contr ibute to other cr imes is unknown, but many l aw enforcement 
author it ies be l i eve there is a  d irect re lat ionsh ip between drugs and 
cr ime. The Nat iona l  Inst itute of Just ice reported in June 1990 that in the 
21 c it ies where data were co l l ected, the percentage of ma les test ing pos i- 
t ive for a drug at the t ime of arrest ranged from 53 percent to 82 per- 
cent. The percentage for fema le arrestees in the 17 c it ies where data 
were co l l ected ranged from 45 percent to 82 percent, with 8 c it ies 
hav i ng 70 percent of arrestees or more test ing pos it i ve for a drug. About 
20 percent of the ma l e a nd fema le arrestees tested pos it ive for two or 
more drugs. 

In a study of the re lat ionsh ip between drugs and cr ime, the Interd isc ip l i- 
nary Research Center conc l uded that one-fourth of the hom ic i des 
reported in the Un ited States were re lated to drug traff ick ing. Simi lar ly, 
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i n a  f isca l year 1988 report, the Bureau of Just ice Ass istance reported 
that “V io l ence re lated to drugs has i ncreased s ign if icant ly in the past 
coup l e of years, with many jur isd ict ions report ing one-th ird to over one 
ha lf of the ir hom ic i des as drug-re lated.” 

The i ncreased arrests for drug offenses have had a substant ia l- 
a l though unmeasured- impact on the cr imina l just ice system. In 
November 1988, the Amer ican Bar Assoc iat i on reported that the 
“extraord inary” efforts to arrest and prosecute drug offenders have not 
contro l l ed the drug prob l em in the country, i nstead the efforts have 
overwhe lmed and d istorted a cr imina l just ice system that was a lready 
starved for resources. The report found that the increas ing numbers of 
drug cases brought by po l i ce into the system were crowd ing court 
dockets, burden i ng prosecutors and defense lawyers with case l oads that 
def i ed effect ive representat ion, magn i fy i ng court de lays, crowd ing ja i ls 
a n d pr isons, render ing paro le a nd probat i on off icers i ncapab l e of 
dea l i ng with the number of peop l e p l aced under the ir superv is i on, and 
d i l ut ing l aw enforcement and jud ic ia l efforts to dea l  w ith other ma jor 
cr imina l cases. 

Simi lar ly, a report prepared in Apri l 1 9 8 9 by an execut i ve sympos i um 
invo lv i ng jud ic ia l l eaders of the Nat i on’s n i ne most popu l ous states con- 
c l uded that the courts were fac ing a “profound emergency” brought on 
by l aw enforcement efforts to contro l the use and sa le of i l l ega l drugs 
and concom itant cr imina l behav i or prob l ems: 

“The genera l sense of the conference was that most tria l courts are be ing over- 
whe lmed by drug cases but hard data, co l lected on a broad and systemat ic bas is to 
demonstrate the extent and scope of the prob lem on a nat ionw ide bas is, were 
unava i l ab le.” 

One of the better summat i ons of the s ituat ion appeared in a  Ju ly 10, 
1989, art ic le in The New Repub l i c: 

“Many c it ies...are concentrat ing on street- leve l dea lers...but they have done so at a 
cost, what Aric Press of Newsweek cal ls the cr imina l just ice equ iva lent of bu l imia. 
The po l ice go on an arrest b inge, and then, ‘overwhe lmed and overfed, the rest of 
the system-prosecutors, defenders, judges, and ja i lers-has spent its days in an 
end less purge, desperate ly try ing to f ind ways to move its popu lat ion before it gets 
hit with another wave tomorrow.’ The purgat ives inc luded grant ing ear ly re lease to 
some inmates and try ing to shift other city pr isoners to state pen itent iar ies; pres- 
sur ing the governor to author ize the appo i ntment of more judges wh i le encourag i ng 
faster p lea barga in i ng to c lear the crowded dockets; and bu i ld ing ‘temporary’ 
ho ld ing faci l it ies for new arrestees.” 
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Ob ject ives, Scope, and 
Methodo l ogy 

Our ob ject ives were to exam ine (1) efforts be i ng taken to address drug 
cr ime prob l ems in se l ected c it ies, (2) l im itat ions of the loca l cr imina l jus- 
t ice systems in each of the c it ies, and (3) opt i ons and imp l i cat ions for 
government po l i cy to address the s ituat ion. As agreed with the Subcom- 
mittee, we l im ited our rev iew to four large c it ies a nd four sma l l  c it ies: 
Los Ange l es and Madera, Ca l iforn ia; At lanta and Waynesboro, Georg ia; 
Boston and North Adams, Massachusetts; and Detro it a nd Adr ian, 
M ich i gan. 

These c it ies were se l ected so that a perspect ive cou l d b e deve l o ped 
regard ing the e l ements of the state and loca l cr imina l just ice systems. 
The cond it i ons we descr i be are not i ntended for pro ject ion nat i onw ide; 
rather, they serve to prov i de an overv i ew of the interp lay among 
var ious e l ements of the cr imina l just ice system with in these e ight case 
stud ies. The c it ies we se l ected have a range of character ist ics, such as 
geograph i c, demograph i c, and soc i o-econom ic cond it i ons, that can be 
v i ewed as a cross-sect ion of d ifferences among c it ies throughout the 
Un ited States. Popu l at i on f igures for the se l ected c it ies a nd states are 
based on Bureau of Census prov is iona l est imates as of Ju ly 1, 1989, as 
prov i ded in the FBI Uniform Cr ime Reports for 1989. 

Comp l ete and comparab l e data d id not ex ist to measure prec ise ly or con- 
c lus ive ly the extent of drug and drug-re lated cr imes that occurred and 
the impact of these cr imes on the cr imina l just ice systems in the e ight 
c it ies we exam ined. Consequent l y, we re l i ed o n the i nformed op i n i ons of 
the cr imina l just ice system off ic ia ls we spoke with, and we supp le- 
mented th is with ava i l ab l e data. We  d id not ver ify any of the informa- 
t ion or data that we obta i ned. 

In each of the c it ies we exam ined, we met with loca l off ic ia ls repre- 
sent i ng the po l i ce department, sher iff’s off ice, prosecutor’s off ice, 
courts, ja i l s/pr isons, probat i on and paro le off ices, and pub l i c hea l th 
departments, In some c it ies, we a lso met with representat ives of the 
mayor’s off ice, the U.S. Attorney’s off ice, the Drug Enforcement Admin- 
istrat ion, and the FBI. 

We met with off ic ia ls in the cap ita l of each of the four states and with 
state off ic ia ls l ocated in se l ected c it ies. These i nc l uded representat ives 
of state l aw enforcement agenc i es, cr imina l just ice p l ann i ng depart- 
ments, correct ions departments, paro le agenc i es, and drug treatment 
off ices. 
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In mak i ng our observat i ons on h ow c it ies are dea l i ng with the crowded 
cr imina l just ice system, we drew upon the exper i ences ga i ned in pre- 
v i ous ass i gnments dea l i ng with l aw enforcement issues. We  a lso 
obta i ned informat ion from the FBI’S Uniform Cr ime Reports (UCR) Pro- 
gram; The NNICC Report 1989 i ssued in June 1990 by the Nat iona l  Nar- 
cot ics Inte l l i gence Consumers Committee; the September 1989 and 
January 1990 vo l umes of the Wh i te House’s Nat iona l  Drug Contro l 
Strategy; the FY 1988 Report on Drug Contro l i ssued by the Bureau of 
Just ice Ass istance, U.S. Department of Just ice; the 1989 Drug Use Fore- 
cast ing Annua l  Report, Drugs And Cr ime 1989, prepared by the Nat iona l  
Inst itute of Just ice, U.S. Department of Just ice; Overv i ew of Se lected 
Drug Trends, prepared by the Nat iona l  Inst itute on Drug Abuse, Jan- 
uary 1990 and August 1990; June 1989 and December 1989 proceed i ngs 
of the Commun i ty Ep idem io l ogy Work Group sponsored by the Nat iona l  
Inst itute on Drug Abuse; the November-December 1989 vo l ume of the 
CRS Rev i ew issued by the Congress i ona l  Research Serv ice; and the 
November 1988 report, Cr im ina l Just ice In Cris is, i ssued by the Spec ia l  
Committee on Cr im ina l Just ice in a  Free Soc iety of the Amer ican Bar 
Assoc iat ion. 

We  d id our rev iew from May 1989 through December 1990 and in accor- 
dance with genera l l y accepted government aud it i ng standards. Dur ing 
our rev iew, we prov i ded informat ion to the Subcommittee in support of 
three hear i ngs that were he l d in At lanta, Detro it, and Port land, Ma ine.’ 
We  have not i nc l uded Port land in th is report s i nce the scope of the work 
that was done there is not as extens i ve as that done in the e ight c it ies 
d i scussed in th is report. 

Arrests for Drug 
Offenses Have 
Increased Great ly 

Without except i on, off ic ia ls w ith whom we spoke in the e ight c it ies 
se l ected for rev iew expressed concern about i ncreased drug and drug- 
re lated cr imes. Tab l e 1  shows the arrests for drug offenses in these 
c it ies reported by the FBI for the lo-year per iod end i ng in 1989. 

‘Letter to the Honorab l e  Sam Nunn, Cha i rman, Permanent Subcommittee o n  Invest igat i ons, Senate 
Committee o n  Governmenta l  Affa irs, J u n e  21,1989; Drug Cr ime a n d  the Cr imina l Just ice System: The 
Situat ion ln the State of M ich i gan a n d  Cit ies of Detro it a n d  Adr i an (GAO Tm 9  
1990); I l lega l Drugs: Observat i ons a n d  Se l ected Data Concern i n g Port lanA, Ma i ne~G~O;~!&k, 
May l&1990). 
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Tab le 1: Drug Arreatr in Eight Selected Clt ier 
1980 1981 

Atian%' 4,052 3,865 
Boston 857 782 -.. - _. ..-.. _.--~- 
Detro it 3,746 4,382 

1982 1983 1984 1985 1988 1987 1988 1989 
3,688 3,090 3,476 3,059 3,790 4,318 6,393 8,985 
1,186 2,390 3,197 2,600 1,857 3,766 3,937 6,539 
4,437 4,397 3,723 3,956 4,893 6,399 9,618 9,557 _.. .__~_ - .__. 

Los Ange les 15,161 11,887 12,095 21,314 21,140 37,313 26,401 32,106 29,246 44,442 
Adr/an 

- .._.. -.- - . . . -.- 
5 19 4 6 11 37 17 60 83 51 

Madera 26 40 30 42 48 49 60 162 216 280 
Nor ih Adams 31 25 31 18 33 35 22 25 27 26 
Wavnesboro 19 17 12 5 7 25 32 16 9 34 

Source: FBI Uniform Cr ime Reporting Program. 

Although Los Ange les had the largest number of arrests, on a per cap ita 
bas is it ranked second to Atlanta. Madera, with a popu lat ion s l ight ly 
over 28,000, ranked fourth. F igure 1 shows the arrests per 1,000 popu- 
lat ion for 1980 and 1989 for each of the 8 c it ies. 
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Flgura 1: Per Capita Drug Arrests, 1880 
and 1889 
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Source: FBI Uniform Cr ime Reporting Program. 

Many Bel ieve That 
Increased Drug 
Arrests Threaten to 
Overwhe lm the 
Crimina l Just ice 
System 

Offic ia ls in a l l e ight c it ies saw increased arrests for drug offenses as 
add ing a substant ia l burden to a lready bad ly stra ined cr imina l just ice 
systems. Off ic ia ls in some of the c it ies expressed concern that some drug 
offenders were not be ing he ld accountab le. A lmost al l of the c it ies had 
imp lemented new procedures and programs in an attempt to meet the 
increased work load. Detro it, for examp le, has attempted to decrease the 
number of fe lony charges in the cr imina l just ice system. We were to ld 
that f irst-t ime offenders apprehended for the sa le, possess ion, or use of 
sma l l  amounts of hero in or coca ine are now charged as misdemeanants 
under a c ity ord inance rather than prosecuted as fe lons under the 
state’s drug laws. Accord ing to po l ice off ic ia ls, th is has essent ia l l y 
decr imina l ized the offense s ince misdemeanants are rarely, if ever, sen- 
tenced to ja i l. 
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Prosecutors a n d  Courts Many of the prosecutors with whom we spoke were concerned about the 
i ncrease in case l oads due to drug cr imes. Narcot ics cases f i led by the Los 
Ange l es County Distr ict Attorney’s centra l off ice, wh i ch represents 
about ha lf of the c ity’s f i l i ngs, i ncreased over f ive t imes the rate of gen- 
era l case f i l i ngs between 1984 and 1988. Accord i ng to the Distr ict 
Attorney who serves Waynesboro, the percentage of cases d irect ly or 
ind irect ly invo lv i ng drugs i ncreased from 36 percent of a l l cases in 1 985 
to 69 percent in 1988. Simi lar ly, the Distr ict Attorney who serves North 
Adams ca lcu l ated that between 1982 and 1989 drug cases i ncreased at a 
rate a lmost three t imes that of other cases. 

In At lanta, the Fu lton County Distr ict Attorney sa id that the i ncrease in 
drug and drug-re lated cr imes has created a back l og of fe lony ind ict- 
ments awa it i ng process ing. Wh i l e tota l i nd i ctments i ncreased 67 percent 
from 1980 to 1988 (from 6,604 to 10,378), ind i ctments for drug v io la- 
t ions i ncreased 342 percent (from 920 to 4,067). We  were to ld that th is 
i ncrease made it imposs ib l e to try a l l cases in court and necess i tated 
extens i ve use of p l eabarga i n i ng. Off ic ia ls in three other c it ies a l so to ld 
us that they depended heav i l y o n  p l ea barga i n i ng to cope with 
increas ing work loads, and they sa id that drug and drug-re lated cases 
have contr ibuted to the increases. 

Of the cases go i ng to tria l, many invo lve drug or drug-re lated cr imes. 
Judges from Boston’s Mun ic i pa l  a n d Super ior Courts est imated that 
between 50 and 70 percent of the cases tr ied in the ir courts were drug- 
re lated and that the percentage has been increas ing. In Waynesboro, 20 
percent of a l l cr imina l cases heard before the county Super ior Court in 
1 986 invo l ved drug charges. By 1988,47 percent invo l ved drug charges; 
in the first 8 months of 1989,72 percent invo l ved drug charges. 

In Los Ange l es County, the pres id i ng Mun ic i pa l  Court Judge est imated 
that 76 to 85 percent of a l l pretr ia l fe l ony cases on the court’s ca l endar 
were drug possess i on cases, most invo lv i ng coca i ne. The i ncreased cr im- 
ina l case l oad resu lted in severa l Super ior Courts in Los Ange l es County 
temporar i l y c los ing the ir civ i l d iv is i ons to exped i te cr imina l cases. The 
Amer ican Civ i l L ibert ies Un i on has sued 102 Super ior Court Judges 
because of a l l eged court ineff ic ienc ies and the grant ing of excess i ve con- 
t i nuances that have a l l eged ly contr ibuted to ja i l overcrowd ing. 

Correct ions ” Court off ic ia ls in severa l c it ies to ld us that because of pr ison over- 
crowd ing, more pr isoners were be i ng re l eased pend i n g the outcome of 
the ir tr ia ls. We  were to ld that m many of these cases the defendant 
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fa i l ed to show up in court. The Los Ange l es Super ior Court reported a 
26-percent defau lt rate for 1989, wh i l e a  Mun ic i pa l  Court j udge est i- 
mated that 50 to 90 percent of lower court defendants fa i l ed to appear. 
In Boston, it was est imated that defendants fa i l ed to appear in court in 
4 0 to 60 percent of a l l drug cases. The Distr ict Attorney in At lanta to ld 
us that about 40 percent of defendants in drug cases fa i l ed to appear. 

Severe overcrowd ing in pr isons and ja i ls tended to l imit offender 
accountab i l i ty s i nce some served shortened sentences or never served 
t ime at a l l. Off ic ia ls in a l l e i ght c it ies reported that the ir loca l ja i ls or 
state pr isons were current ly overcrowded or had been before increas ing 
the ir capac ity. On ly Madera correct ion off ic ia ls n o  l onger cons i dered 
overcrowd ing a prob l em. Ja i ls in four of the c it ies have been under court 
orders to reduce the ir i nmate popu l at i on due to overcrowded cond it i ons. 
Al l e i ght c it ies have e ither expanded the ir capac ity, bu i lt n ew ja i l fac i l i- 
t ies, or were in the process of bu i l d i ng n ew fac i l it ies to house i ncreased 
numbers of offenders. 

The average da i l y i nmate popu l at i on of the Los Ange l es County Ja i l 
i ncreased 138 percent from 1980 to 1988, from 9,186 to 21,867. Off ic ia ls 
to ld us that the ent ire system of 8 fac i l it ies, with a rated capac ity of 
13,464 beds, has been under federa l court order s i nce 1987 to l imit the 
popu l at i on to 22,383 i nmates. To he l p ease the overcrowd ing, between 
June 30,1988, and June 25,1989, the county re l eased over 134,000 mis- 
demeanor offenders under two programs that i nc l uded those awa it i ng 
tria l or sentenc i ng and those who had rece i ved ja i l sentences. As of June 
26, 1989, the i nmate popu l at i on was 21,812-under the court-ordered 
l imit, but sti l l at about 162 percent of capac ity. In May 1989, the L.A. 
County Sher iff reported that drug abuse was the pr imary cause of ja i l 
overcrowd ing- he sa id that 44 percent of the county ja i l i nmates were 
incarcerated with a pr imary charge re lat ing to i l l ega l drugs. 

In At lanta, both the Pre-Tr ia l Detent i on Center and the Fu lton County 
Ja i l were overcrowded. A lthough the detent i on center more than 
doub l e d its capac ity between 1980 and 1988, its i nmate popu l at i on sti l l 
reached 205 percent of capac ity in 1989. 

The popu l at i on of the Fu lton County Ja i l grew from 1,014 to 1,901 
i nmates between 1986 and 1988, or from 101 percent of capac ity to 189 
percent of capac ity. The ja i l was p l aced under federa l court order in 
Apri l 1 9 8 9 to reduce its popu l at i on, and it comp l i ed by prov id i ng ear ly 
re l ease for 1,395 i nmates over the next 4 months. In November 1989, 
the ja i l was rep l aced with a n ew one with over twice the capac ity. Four 
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months later, it was a lready operat i ng at 111 percent of capac ity, with 
2,600 i nmates. 

The Burke County Ja i l, wh i ch serves Waynesboro, has a capac ity of 22 
i nmates. Desp i te an August 1984 federa l court order to a l l ev iate over- 
crowded cond it i ons and adm it a n ew inmate on ly when another one is 
re l eased, the ja i l h as he l d more than twice its capac ity at t imes. The 
Ch ief Ja i ler to ld us that because of the court order, many i nmates are 
re l eased e ither on bond or the ir own recogn i zance. He sa id that 
offenders gu i l i ty of m isdemeanors are re l eased first and then drug 
offenders because they are genera l l y not cons i dered v io lent. In June 
1990, over ha lf (23 of 39) of those incarcerated were serv ing sentences 
for drug offenses. The s ituat ion is expected to improve when construc- 
t ion of a n ew ja i l w ith four t imes the capac ity is comp leted, but off ic ia ls 
expect it to be at or above capac ity short ly after open i ng. 

The Berksh ire County Ja i l serv ing North Adams had an average da i l y 
popu l at i on of 131 in 1989, 110 percent of its capac ity of 120 i nmates. 
Ja i l off ic ia ls were cop i ng with the overcrowd ing prob l em by doub l i ng 
the number of i nmates per ce l l. Off ic ia ls est imated that drugs are a 
factor in 6 0 to 60 percent of the incarcerat ions. 

Probat ion, Paro le, a n d  
Treatment Centers 

Overcrowded ja i ls a n d pr isons have resu lted in more offenders be i ng 
p l aced in the probat i on and paro le systems in the e ight c it ies we 
rev i ewed. Th is, in turn, has genera l l y decreased the leve l of superv is i on 
of probat ioners and paro lees. 

In At lanta, the average case l oad for probat i on off icers i ncreased from 
147 probat ioners in 1 985 to 216 in 1989. A paro le off ic ia l in At lanta sa id 
that paro le off icer case l oads in November 1989 were doub l e the pre- 
ferred case l oad of 45 paro lees. Boston off ic ia ls reported that the number 
of paro l ees i ncreased from 4,684 in 1 979 to 8,321 in 1988, a 78-percent 
increase. A paro le department off ic ia l sa i d that drug and drug-re lated 
cr imes were the ma jor contr ibut ing factor. In Madera, accord i ng to the 
Ch ief Probat i on Off icer, i ncreased fe lony probat i on and drug d ivers ion 
referra ls were over l oad i ng the probat i on department. As a resu lt of 
esca lat i ng case l oads, the department was act ive ly superv is i ng on l y 1 6 
percent of its case l oad. The department a lso shortened the norma l 3- to 
5-year probat i on per i od to 18 months and expanded its e lectron ic mon i- 
tor i ng/house arrest program. 
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Many of those conv i cted of drug cr imes are referred to pub l i c drug 
treatment centers. In f ive of the c it ies, off ic ia ls comp l a i ned of l engthy 
wa it i ng l ists for treatment. Est imates of the wa it i ng per i ods ranged from 
up to 6 months in Adr ian to 1 year in At lanta. In Madera, where on ly 
outpat i ent counse l i ng serv ices are prov ided, the number of cases han- 
d l ed by the c l in ic rece iv i ng cr imina l just ice referra ls i ncreased from 38 
cases in f isca l year 1984-85 to 206 cases in f isca l year 1988-89, an 
i ncrease of near ly 4 40 percent, Pub l i c hea l th off ic ia ls in At lanta to ld us 
that many of those referred to pub l i c l y funded treatment never rece ive 
adequate treatment or do not rece ive any treatment at a l l. 

Observat ions on How The strategy of the war on drugs i ssued by the Off ice of Nat iona l  Drug 

C it ies Are Dea l ing Contro l Po l i cy st ipu lates the cruc ia l ro le that state and loca l govern- 
ments must p lay if a  nat iona l  drug strategy is to work. It v i ews the drug 

W ith the Crowded prob l em as ch ief ly a  state and loca l respons ib i l i ty augmented in certa in 

Crimina l Just ice areas by federa l funds, support, and gu i dance. The Nat iona l  Drug Con- 

System 
tro l Strategy acknow l edges that effect ive po l i c i es to reduce supp l y a nd 
demand are inseparab le. An approach that addresses l aw enforcement, 
prevent ion, and treatment is requ ired. 

Our study shows that the e ight c it ies we rev i ewed are tak ing var ious 
act ions to cope with overcrowd ing in the ir cr imina l just ice systems. On 
the bas i s of the cond it i ons we found in these c it ies, as we l l  as other past 
and ongo i n g ass i gnments dea l i ng with the cr imina l just ice system, we 
are mak i ng some observat i ons regard ing the imp l i cat ions of these 
act ions. The focus of our observat i ons is l im ited to the cr imina l just ice 
system. In th is report, we have not addressed a lternat ives to dea l i ng 
with the Nat i on’s drug prob l em, such as prevent ion, educat i on, treat- 
ment, and other act ions that concentrate on reduc i ng the demand for 
drugs. 

The act ions taken to dea l  w ith the crowded cr imina l just ice system can 
be usefu l l y categor i zed into three groups that are not mutua l l y exc lu- 
s ive. The first category inc l udes those approaches that endeavor to 
expand the system through the construct ion of n ew pr isons and ja i ls 
a n d requ ires a larger budget out lay. Incarcerat ion is the most str ingent 
means ava i l ab l e to ensure offender accountab i l i ty. 

The second set of approaches attempts to ma inta i n the system, inc lud i ng 
ja i ls a n d pr isons, at its present s ize wh i l e min im iz ing any add it i ona l cost. 
We  be l i eve that front-end l aw enforcement efforts that resu lt in 
i ncreased arrests are counteracted by such measures as (1) downgrad i ng 
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of certa in offenses to misdemeanors or prosecut ing offenses at lesser 
charges, (2) increased use of p lea barga in ing, (3) increased use of proba- 
t ion and paro le, and (4) ear ly re lease programs. These k inds of measures 
cost less than construct ion of new fac i l i t ies in terms of budget out lay 
but, in our op in ion, have d isadvantages from the po int of v iew of 
offender accountab i l i ty. The increased use of p lea barga in ing and reduc- 
t ion of charges a l lev iate to some extent crowded court dockets by 
reduc ing the number of tria ls. Emergency pr ison re lease programs are 
intended to amel iorate cond it ions in overcrowded ja i ls and pr isons. 
However, each of these opt ions has the potent ia l of decreas ing offender 
accountab i l i ty s ince ind iv idua ls are not prosecuted or incarcerated to 
the extent poss ib le in cr imina l just ice systems that are less constra ined. 
Thus, jur isd ict ions attempt ing to mainta in the system at current leve ls 
may f ind that v igorous law enforcement act iv ity runs the r isk of be ing 
negated by other e lements of the cr imina l just ice system. Th is is what 
happens when misdemeanants and fe lons are re leased from custody 
before their terms have exp ired to re l ieve overcrowding. Ult imate ly, 
such opt ions may weaken pub l ic conf idence in the cr imina l just ice 
system. 

The third approach is to emp loy a lternat ives and nontrad it iona l 
methods that a im to make the system more eff ic ient wh i le mainta in ing 
effect iveness. These opt ions fal l under the category of prov id ing alter- 
nat ives to impr isonment, e.g., house arrest with e lectron ic mon itor ing, 
boot camps, work fur loughs, and pretria l d ivers ion to commun ity ser- 
v ice or treatment centers. The cost imp l icat ions for these opt ions might 
differ from jur isd ict ion to jur isd ict ion. For examp le, where the ma in 
opt ions used have been the downgrad ing of certa in offenses, p lea bar- 
ga in ing, and emergency re lease programs, the introduct ion of such alter- 
nat ives might increase costs rather than lower them because act ion 
wou ld now be taken where none had been before. Neverthe less, 
a lthough the per cap ita cost of intermed iate sanct ions programs is less 
than that for operat ing a pr ison, the programs may actua l ly increase the 
tota l cost for correct ions in that more offenders wou ld rece ive some 
form of sanct ions resu lt ing in the need for add it iona l resources to super- 
v ise offenders. On a per offender bas is, however, we be l ieve that the 
cost of the var ious a lternat ives wou ld be less than the cost of incarcera- 
t ion in pr isons and ja i ls, whether ex ist ing or yet to be constructed. As 
prev ious ly reported, there is l itt le data on the use of these a lternat ives.2 

21ntermed iate Sanct ions; The ir Impacts on Pr ison Crowd ing, Costs, and Rec id iv ism Are Sti l l Unc lear 
(GAO/m 90 _ _ 21, se ptember 7, lOOO). 
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The e ight c it ies we rev i ewed have exp l ored a var iety of regu latory sanc- 
t ions to dea l  w ith the crowded cr imina l just ice system. These sanct i ons 
range from emphas i s o n the pun it i ve nature of incarcerat ion on one 
hand and the deemphas i s of accountab i l i ty o n the other. In between are 
programs that seek to try and ba l ance offender accountab i l i ty with 
superv is i on a nd concom itant efforts to re integrate the offender back 
into the commun i ty as a product ive member of that commun ity. We  
be l i eve that jur isd ict ions cons i der i ng these opt i ons need to we i gh the rel- 
at ive importance of four fundamenta l  purposes of correct ions and sen- 
tenc ing: deterrence, pun i shment, pub l i c safety, and rehab i l i tat ion. 
We i gh i ng them wi l l not be easy, however, w ithout add it i ona l research 
and programmat ic eva l uat i ons that measure the effect iveness of these 
opt i ons in ach i ev i ng these purposes. 

In our op in i on, increas ing arrests w ithout a lso increas ing the capac ity of 
the system to dea l  w ith added arrestees is not the most product ive or 
effect ive means of f ight ing the Nat i on’s war on drugs. For the cr imina l 
just ice system to have an impact, it shou l d convey to potent ia l  drug 
offenders that they wi l l b e  he l d accountab l e for the ir i l l ega l act iv it ies. 
A lthough generat i ng add it i ona l pr ison capac ity wou l d appear to be the 
s imp lest so lut ion, it is becom i ng a less feas ib l e opt i on as f isca l con- 
stra ints are imposed at every leve l of government. Funds need to be a l lo- 
cated with a ba l anced and integrated approach that addresses a l l 
aspects of the cr imina l just ice system. 

Emphas i z i ng any one segment of the cr imina l just ice system without 
cons ider i ng the impact on other segments is not l ike ly to improve overa l l  
eff ic iency. In any event, the po l i ce departments in our towns and c it ies, 
through mak i ng arrests, cannot be expected, on the ir own, to turn the 
corner in the war on drugs. Simi lar ly, acqu ir i ng more prosecutors to try 
more cases serves l itt le purpose un l ess add it i ona l resources are made 
ava i l ab l e to hand l e the resu lt ing i ncreased work l oad in the courts and 
correct ions. 
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As arranged with the Subcommittee, un l ess you announce its contents 
ear l ier, we p l an no further d istr ibut ion of th is report unt i l 3 0  days from 
its i ssue date. At that t ime, we wi l l s end it to interested part ies and 
make cop i es ava i l ab l e to others upon request. 

The ma jor contr ibutors to th is report are l i sted in append i x V. If you 
have any quest i ons concern i ng the report, p l ease contact me at (202) 
275-8389. 

Sincere ly yours, 

Lowe l l  Dodge 4 
Director, Admin istrat ion 

of Just ice Issues 
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State Overv i ew of 
Drug Situat ion i na l Just ice, “i ncreas i ng gang i nvo l vement in drug-traff ick ing has 

resu lted in v io l ent strugg les for drug sa l es terr itor ies, in both inner-c ity 
areas and in sma l l er commun i t i es, where, too often, i nnocent c it i zens fa l l 
prey to these street batt les.” Off ic ia ls of the Governor’s Off ice of Cr im- 
ina l Just ice P lann i ng sa i d that Ca l i forn ia is a ma j or drug d istr ibut ion 
area for the ent ire Nat ion. To combat th is, there are federa l l y ass i sted 
drug suppress i on act iv it ies in 38 areas of the state. Cr im ina l  just ice 
p l ann i ng off ic ia ls to ld us that l aw enforcement, the courts, and correc- 
t ions current ly cannot keep pace with the number of drug cases be i ng 
processed through the system and that most drug treatment programs 
are over l oaded. 

Statew ide adu lt fe lony drug arrests i ncreased over 180 percent between 
1980 and 1989, from 57,682 to 163,742. Th i s represented about one- 
th ird of a l l adu lt fe lony arrests in 1989, compared to about one-f ifth in 
1980. Tota l adu lt fe lony arrests near ly doub l ed from 274,814 to 501,259 
dur i ng the s ame per iod. Adu lt m i sdemeanor drug arrests i ncreased over 
130 percent (from 62,887 to 123,326), wh i l e tota l j uven i l e drug arrests 
(fe lony and m isdemeanor) decreased s l i ght ly from 20,465 to 19,044. 

In a February 1990 State of the Jud ic i ary address, the Ch ief Just ice of 
the Ca l i forn ia Supreme Court stated that drug-re lated cases were 
swamp i n g the courts and that the jud ic ia l system was f lounder ing. A 
1990 Report of the Ch ief Just ice showed that the number of drug- 
re lated cases, other than mar i j uana, near ly doub l ed from 1983 to 1987 
and accounted for a ma jor ity of cr im ina l proceed i ngs in state tr ia l 
courts. 

Accord i ng to a 1988 Ca l i forn ia Department of Correct i ons report, the 
number of fe lon drug adm iss i ons to state pr i sons reached an a l l -t ime 
h i gh of 10,445, wh i ch represented a 418-percent i ncrease over 1983. 
Drug offenders accounted for over 35 percent of a l l n ew fe lon adm is- 
s i ons in 1988 and 22 percent of the tota l i nmate popu lat i on. Accord i ng 
to U.S. Department of Just ice data, Ca l i forn ia l ed the Nat i on with a 256- 
percent i ncrease (from 23,264 to 82,872 i nmates) in pr i son popu l at i on 
from December 1980 to June 1989. A week l y popu l at i on report showed 
that as of October 15, 1989, the state correct ions system was operat i ng 
at 173 percent of capac ity. The i nmate popu l at i on was 82,311, wh i l e 
des i gn capac i ty for inst itut ions and camps was 47,567. Current ly, no 
state fac i l i t ies are under court orders that mandate popu l at i on caps. 
However, a Correct i ons off ic ia l sa i d that 18 of 57 count i es with county 
ja i ls are under federa l court orders to ma inta i n popu l at i on caps. 
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Accord i n g  to state drug treatment off ic i a l s, not e n o u g h  drug treatment 
s l o ts are ava i l a b l e in the state to man a g e  the n umber  of probat i o ners 
referred to treatment a s  part of the cr im i na l  j ust i ce p r o c e s s .  State data 
s h ows  that 1 8  percent of drug treatment a dm i s s i o n s  are cr im i na l  j ust i ce 
referra l s. However ,  state off ic i a l s sa i d  that th i s data d o e s  not i nc l u de 
30,000 annua l  probat i on d i v ers i o ns to treatment. State data s h ows  that 
drug treatment a dm i s s i o n s  for c oca i n e  i n c reased 1 9 0  percent between 
f i sca l  y e a r  1982-83 a n d  f i sca l  y e a r  1987-88, from 4,427 to 12,871. As  of 
J u n e  30, 1989, a  pre l im i nary state wa it i ng l i st s u r v e y  s h owed  7,587 per- 
s o n s  o n  forma l  wa it i ng l i sts, 6,499 (86 percent) of wh om had b e e n  
wa it i ng more  than 7  d a y s .  

L o s  Ange l e s L o s  Ange l e s  i s Ca l i forn i a’s  l argest c i ty, both in popu l at i on (3,44 1,449) 
a n d  in terr itory (465 s q u a r e  m i l es). Its popu l at i on r a n k s  s e c o n d  amon g  
US. c it i es, a n d  the popu l at i on of the greater metropo l i t an area- 
8,815,101-represents over 3 0  percent of the state’s  2 9  mi l l i on i nhab i - 
tants. T h e  c i ty i s a  center for tour i sm, wor l d trade, a n d  h i gh l y d i vers i - 
f ied i n dustr i es-predom inant l y enterta i nment, f i nance, o i l, a n d  defense. 

T h e  prob l em of drugs a n d  drug-re l ated g a n g  act i v i ty in L o s  Ange l e s  h a s  
r e a c h e d  cr i s i s  proport i ons, accord i n g  to a  J a n u a r y  1 9 8 9  state t a s k  force 
report. J u n e  1 9 8 9  L o s  Ange l e s  Po l i c e data s h ow g a n g s  respons i b l e  for 
o ver 3 0  percent of the c i ty’s  hom i c i d e s, a n d  gang-re l ated cr ime h a s  
i n c reased over 4 0  percent over the prev i o u s 1 2  months. T h e  Count y  
Sher iff reports that g a n g s  were respons i b l e  for o ver 1,400 murde r s  in 
the l ast 5  years, Po l i c e off ic i a l s sa i d  mu c h  g a n g  cr ime i s drug-re l ated. 
T h e y  to ld u s  that 7 0  to 7 5  percent of a l l c r ime i s drug-re l ated, b a s e d  o n  
the drug test i ng of arrestees. L o s  Ange l e s  drug arrests reported to the 
FBI’S UCR Program i n c reased near l y  three-fo l d from 1980 to 1989, wh i l e 
c omb i n e d  arrests for burg l ary, robbery, aggravated assau l t, a n d  murder 
i n c reased b y  5 1  percent. T h e  Ch i ef of Po l i c e sa i d  that b y  i n creas i n g 
po l i c e efforts h e  cou l d  over l o ad the c i ty’s  cr im i na l  j ust i ce s y s t em at a n y  
t ime. 

Increased drug arrests h a v e  stra i ned the L o s  Ange l e s  cr im i na l  j ust i ce 
s y s t em. For examp l e ,  drug c a s e s  f i l ed b y  the L o s  Ange l e s  Count y  D i s- 
tr ict Attorney’s  Centra l  Off i ce h a v e  i n c reased over f i ve t imes the rate of 
genera l  c a s e  f i l i ngs between 19 8 4  a n d  1988. Th i s  created a  back l o g  of 
c a s e s  in the courts, a n d  s ome  courts were forced to temporar i l y  c l o s e  
c iv i l  d i v i s i o ns to exped i t e cr im i na l  c a s e s .  Drug a b u s e  i s the l ead i ng c a u s e  
of ja i l o v ercrowd i n g  accord i n g  to the Count y  Sher iff, who  noted that 
near l y  ha lf the i nmates in the c o u n t y  s y s t em are i n carcerated under 
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some form of drug charge. Ja i l overcrowd ing has resu lted in the emer- 
gency re l ease of over 130,000 i nmates to comp ly with a federa l court 
order to reduce popu l at i on, Both probat i on and paro le have been used 
as mechan i sms to reduce ja i l overcrowd ing and have become increas- 
ing ly stra ined. Pub l i c drug treatment is a l so be i ng used as a cr imina l 
just ice a lternat ive, but county hea l th off ic ia ls to ld us that pub l i c drug 
treatment centers current ly have 5- to 6-month wa it i ng l ists and are not 
capab l e of treat ing a l l those persons des ir i ng treatment, 

Extent of the Drug 
Prob lem 

Los Ange l es is a  ma jor drug importat ion and transsh i pment center for 
the Un ited States, with mass i ve amounts of drugs f low ing into and 
through the c ity, as ev i denced by a record s ing le se izure of over 20 tons 
of coca i ne in September 1989. Coca i ne cont i nues to be the “drug of 
cho i ce” in Los Ange l es as ref lected in drug test ing, hosp ita l, a nd treat- 
ment data. Due to the w idespread popu lar ity of coca i ne, espec ia l l y crack 
coca i ne, loca l DEA off ic ia ls l abe l ed Los Ange l es the “coca i ne consumpt i on 
cap ita l of the country.” 

The prob l em of gangs and drugs in Los Ange l es has reached cr is is pro- 
port ions, accord i ng to a state task force report. Da i l y med i a reports 
descr i be drug dea l i ng, turf batt les, dr ive-by shoot i ngs, and increas ing 
random v io l ence tak ing the l ives of i nnocent bystanders, inc l ud i ng 
women and young ch i l dren. Gang-re l ated hom ic i des have doub l ed, from 
150 in 1 985 to 303 in 1989, accord i ng to po l i ce data. The Los Ange l es 
County Sher iff reports that gangs were respons ib l e for over 1,400 
murders committed in the last 5 years. Los Ange l es Po l i ce June 1989 
data show over a 40-percent i ncrease in gang-re l ated cr ime over the 
pr ior 12 months, with gangs respons ib l e for over 30 percent of the c ity’s 
hom ic i des (est imated to be near ly 5 8 percent of a l l county homic ides). 
Accord i ng to a January 1989 State Task Force report, there are approx i- 
mate ly 2 50 gangs in the c ity with a tota l membersh i p in excess of 
30,000. Gang membersh i p for the county is est imated to be 60,000 to 
80,000. 

Accord i ng to a po l i ce off ic ia l, 7 0  to 75 percent of a l l cr ime has a drug- 
re lated mot ivat ion. Dur ing 1989,70 percent of ma les and 78 percent of 
fema les arrested in Los Ange l es tested pos it ive for drug use, accord i ng 
to ava i l ab l e data. The data a lso showed that 52 percent of ma les and 65 
percent of fema les tested pos it ive for coca i ne. 
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The number of reported drug-re lated hosp ita l emergenc i es in Los 
Ange l es f luctuated between 1986 and 1989, decreas i ng overa l l  by 3 per- 
cent from 9,841 to 9,556. Coca ine-re l ated emergenc i es i ncreased 88 per- 
cent (from 1,586 to 2,984) dur ing the same per iod. Drug-re lated deaths 
f luctuated between 1985 and 1989, increas ing overa l l  by 9 percent 
(from 880 to 960), wh i l e coca ine-re lated deaths i ncreased 254 percent 
(161 to 634). 

Drug Enforcement 
Efforts 

The Ch ief of Po l i ce sa i d that by increas ing po l i ce efforts he cou l d over- 
l oad the c ity’s cr imina l just ice system at any t ime and that he must ba l- 
ance any i ncreased efforts aga i nst the system’s ab i l i ty to hand l e more 
arrests. City and County off ic ia ls have deve l o ped numerous suppress i on 
and prevent i on programs to address the grow ing drug and gang 
prob l em. The Governor’s Off ice of Cr im ina l Just ice P lann i ng funds over 
20 gang prevent i on and suppress i on programs in Los Ange l es County, 
accord i ng to a state task force report. 

The number of off icers in the Narcot ics Div is ion of the po l i ce depart- 
ment was fa ir ly constant from 1980 to 1987 at about 235, but it 
i ncreased to 285 in 1 988 and 411 in 1989. The po l i ce drug strategy con- 
s ists of three e l ements: enforcement, d ivers ion, and prevent ion. In Jan- 
uary 1988, the po l i ce l a unched the Gang-Re l ated Act ive Traff icker 
Suppress i on program, wh i ch targets street sa l es and gang-re l ated nar- 
cot ics act iv ity throughout the c ity. S ince incept ion the program has 
accounted for 17,000 arrests, c l osed 600 crack houses, and reduced 
open-a ir drug market locat ions from 198 to 141, accord i ng to a po l i ce 
off ic ia l. Operat i on “Hammer,” a spec ia l l y formed 200-off icer task force, 
was in it iated under the program to conduct street “sweeps” aga i nst sus- 
pected gang members. Spec ia l  CRASH (Commun ity Resources Aga inst 
Street Hood l ums) un its l ocated in geograph ica l l y d i spersed po l i ce 
bureaus invest igate gang act iv ity. The Gang Report i ng Eva luat i on and 
Track ing (GREAT) system is a  mu lt i agency informat ion system estab- 
l i shed to track and ident ify ind iv i dua ls act ive ly i nvo l ved in g ang act iv i- 
t ies. The po l i ce department’s Drug Abuse Res i stance Educat i on (DARE) 
program is a  pr imary prevent i on program that conta i ns an ant i -gang 
component and serves as a nat iona l  mode l  for schoo l -based ant i-drug 
educat i on programs. 

County drug and gang programs often comb i ne the resources of var ious 
departments and agenc i es. The Sher iff’s Task Force Aga inst Rock 
(STAR) program comb i nes the resources of the Sher iff with the County 
Probat i on Department and Mun ic i pa l  a n d Super ior Courts to target 
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crack coca i ne traff ickers. County Sher iff street suppress i on programs 
estab l i shed to address the grow ing drug/gang prob l em inc l ude Gang 
Enforcement Teams and the Operat i on Safe Streets Un it. L.A. County’s 
Probat i on Vio lat ion Task Force coord i nates with the Distr ict Attorney’s 
Hardcore Prosecut i on Un it to remove repeat offenders from the street. 
Under the Sher iffs Department Substance Abuse Narcot ics Educat i on 
(SANE) program, l aw enforcement off icers ass ist schoo l  teachers in 
teach i ng drug prevent ion. 

Drug Arrests Have 
Increased 

Arrest data for the c ity of Los Ange l es, reported by the FBI UCR Program, 
show that arrests for drug abuse v io lat ions f luctuated between 1980 
and 1989. Overa l l, drug arrests i ncreased 193 percent dur ing the per iod, 
from 15,161 to 44,442. Dur ing the same per iod, comb i ned arrests for 
burg lary, robbery, aggravated assau lt, and murder i ncreased overa l l  5 1  
percent, from 20,299 to 30,687. 

Drug arrest data reported by the Los Ange l es Po l i ce Department were 
h igher than data reported by UCR, with LAPD report ing near ly twice as 
many narcot ic arrests in 1 988 (57,651 compared to 29,246). LAPD data 
showed that drug arrests i ncreased 144 percent overa l l  from 24,516 in 
1 980 to 59,757 in 1989. Ne ither LAPD nor the FBI cou l d exp l a i n the d iffer- 
ences in the data. 

Crirn ina l Just ice 
Over load i ng 

Many cr imina l just ice off ic ia ls in Los Ange l es to ld us that the system 
has become over l oaded and that i ncreased drug arrests have contr ibuted 
to the s ituat ion. In response, var ious e l ements of the system have 
attempted to better manage the work load. The Prosecutor’s Off ice has 
taken severa l steps to exped i te the process i ng of cases through the 
system, inc lud i ng reduc i ng the charge for possess i ng sma l l  quant it i es of 
drugs from a fe lony to a m isdemeanor. Both the Los Ange l es Mun ic i pa l  
a n d Super ior Courts have tr ied severa l approaches to he l p a l l ev iate the 
stra in of i ncreased drug and other cases. For examp l e, the Mun ic i pa l  
Court has used pretr ia l d ivers ion to drug counse l i ng for f irst-t ime 
offenders as a way to reduce ja i l overcrowd ing, and the Super ior Court 
has formed a drug cr ises task force to he l p coord i nate act iv it ies 
throughout the cr imina l just ice system. The Sher iff’s Department is 
try ing to cope with ja i l overcrowd ing with severa l emergency re l ease 
programs and ja i l construct ion pro jects, wh i l e the Probat i on Department 
has imp l emented a var iety of programs to hand l e i ncreased case l oads 
because of the re leases. And, a l though county paro le off ic ia ls d o  not 
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be l i eve the system is over l oaded, they do be l i eve ja i l overcrowd ing has 
led to the pract ice of premature ly re leas ing offenders on paro le. 

Prosecutor Accord i ng to the Los Ange l es County Distr ict Attorney’s Centra l Off ice,’ 
narcot ics cases f i led by the off ice i ncreased f ive t imes the rate of gen- 
era l case f i l i ngs between 1984 and 1988. At the t ime of our rev iew, there 
was no back l og of cases to be f i led, accord i ng to a DA off ic ia l. Rather, we 
were to ld that the back l og in the system occurs in the courts after the 
cases are f i led. Overcrowded dockets at the Los Ange l es County Supe- 
rior Court have created a back l og of cases awa it i ng pre l im inary hear- 
ings. Accord i ng to the off ic ia l the court’s back l og was est imated to be 
between 100 to 200 cases in October 1989. 

The off ic ia l sa i d that the i ncreased number of cases f i led has contr ib- 
uted to th is back l og, with narcot ics cases compr is i ng 55 to 60 percent of 
a l l fe l ony cases f i led by the centra l prosecutor’s off ice. The prosecutor’s 
off ice has imp l emented severa l measures to exped i te cases through the 
system, inc lud i ng prosecut i ng certa in probat i on v io lat ions in l i eu of 
f i l ing n ew charges to reduce requ ired cr imina l just ice proceed i ngs, 
reduc i ng charges from fe lony to m isdemeanor for some sma l l  quant ity 
drug possess i on cases, and attempt ing to obta i n gu i l ty p l eas at the ear- 
l iest poss ib l e po i nt in the proceed i ngs. 

The number of narcot ics cases f i led has r isen in recent years. Accord i ng 
to data prov i ded by the Centra l Comp la i nt Div is ion of the Los Ange l es 
County Distr ict Attorney’s Off ice, narcot ics cases f i led between 1984 
and 1988 i ncreased 143 percent from 4,803 to 11,687, compared to a 74- 
percent i ncrease in tota l n ew cases f i led dur i ng the same per iod. Nar- 
cot ics cases, as a percentage of a l l cases f i led, i ncreased from 43 percent 
in 1 984 to 60 percent in 1 988 and dropped to 59 percent for the first 10 
months of 1989. The Centra l Comp la i nt Div is ion hand l es about 400 to 
500 drug cases per week, accord i ng to a DA off ic ia l. 

courts Los Ange l es is served by 1 mun ic i pa l  court with 13 branches c itywide 
and 1 super ior court with 11 d istr icts countyw ide, 5 of wh i ch d irect ly 
serve the c ity. The Los Ange l es Mun ic i pa l  Court Distr ict is the largest of 
24 d istr icts in Los Ange l es County and the largest of its k i nd in the 
Nat ion. The county court system hand l es about 35 percent of the state’s 

‘Th is is the on l y off ice d iv is ion for wh i ch data were ava i l ab l e. F i l i ngs for the off ice are a b o u t  one- 
ha lf of the county’s tota l comp la i nt f i l ings. 
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tota l case l oad. Both the Mun ic i pa l  Court and the Super ior Court have 
exper i enced prob l ems re lated to drug cr ime, accord i ng to jud ic ia l 
off ic ia ls. 

S ince 1987, the Los Ange l es County Mun ic i pa l  Court has exper i enced a 
back l og in process i ng civ i l court cases due to the i ncrease in drug-re lated 
cr ime cases before the court, accord i ng to the Pres id i ng Judge. He est i- 
mated that 76 to 85 percent of a l l pretr ia l fe l ony cases on the Mun ic i pa l  
Court ca l endar are drug possess i on cases and that most of these cases 
invo lve coca i ne. Tota l fe lon ies f i led in Mun ic i pa l  Court i ncreased 60 per- 
cent from 1982 to 1988 (37,965 to 60,568). In add it i on, he sa id that 
overcrowded cond it i ons at the County Ja i l h ave affected the court eco- 
nomica l l y. Defendants are increas ing ly opt i ng for ja i l t ime i nstead of 
pay i ng f ines because they know they wi l l s pend l itt le or no t ime in ja i l 
d u e  to a federa l court order to reduce the i nmate popu l at i on. In Ju ly 
1989, i nmates served on ly 1  day for each 37 days of the ir sentences due 
to ja i l overcrowd ing. The Judge sa id that the court is rece iv i ng less rev- 
enue from f ines at a t ime when it is spend i ng more money to repeated l y 
process defendants re l eased on the ir own recogn i zance by the County 
Sher iff and later rearrested for another cr ime. 

The Mun ic i pa l  Court has ut i l i zed severa l measures to he l p a l l ev iate the 
i ncreased burden drug cases have p l aced on the cr imina l just ice system. 
These inc l ude d ivers ion of resources from civ i l court to the cr imina l 
court, pretr ia l d ivers ion to drug counse l i ng for f irst-t ime offenders to 
reduce ja i l overcrowd ing, and use of spec ia l  d ispos it i on courts to expe- 
d ite the f low of cases. 

The Los Ange l es Super ior Court is a l so exper i enc i ng numerous prob l ems 
re lated to drug cr ime, accord i ng to a jud ic ia l off ic ia l. He sa id that the 
court has exper i enced a back l og in the process i ng of both cr imina l a n d 
civ i l cases and that severa l Super ior Courts in Los Ange l es County have 
temporar i l y c l osed the ir civ i l d iv is i ons to exped i te cr imina l cases. The 
number of Super ior Court fe lony cases f i led i ncreased 66 percent from 
1984 to 1988 (27,225 to 44,851). The j udge noted that due to the conges- 
t ion of cr imina l cases in Super ior Court, the Amer ican Civ i l L ibert ies 
Un i on has sued 102 Super ior Court j udges ind iv idua l l y for court ineff i- 
c ienc ies and grant ing of excess i ve cont i nuances that have contr ibuted to 
ja i l overcrowd ing. An ACLU off ic ia l sa i d that due to excess i ve cont inu- 
ances, some i nmates go to court 30 to 40 t imes before they are 
sentenced. 
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In October 1987, the ACLU a l so sued the County of Los Ange l e s over the 
bus i ng of i nmates to county courts. An ACLU off ic ia l sa i d that a federa l 
court order mandates no more than 763 i nmates be bused per court 
sh ift, yet the County is send i n g over 2,000 a day to county courts. 
Accord i ng to a January 1989 magaz i n e  art ic le i n the Ca l i forn ia Lawyer, 
of the average 1,600 to 2,000 i nmates bused to county courthouses each 
day, on l y about 36 actua l l y stand tr ia l. 

The Los Ange l e s Super i or Court has imp l emented a number of programs 
to manag e  the i ncreas i ng case l oads, accord i ng to the superv i s i ng j udge. 
Courts have mod i f i ed proceed i ngs to exped i te cr im ina l  cases, such as 
estab l i sh i ng same-day arra i gnments. The court has estab l i s hed a task 
force in response to the drug cr is i s to enhance commun i c at i o n and coor- 
d i nat i on between e l ements of the cr im ina l  j ust i ce system. The Distr ict 
Attorney has estab l i s hed a program to stream l i ne court procedures, and 
the court has attempted to decrease cr im ina l  a nd c iv i l  court congest i on 
by sh ift ing case l o ads to l ess burdened courts. 

Correct i ons The Los Ange l e s County Ja i l  i s the largest max imum secur i ty ja i l  i n the 
free wor ld, accord i ng to County Sher iff off ic i a l s respons i b l e for ja i l  
operat i ons. The Los Ange l e s County Ja i l  s ystem houses about 20 percent 
of the tota l i nmate popu l at i on of the state. Accord i ng to a County Ja i l  
fact sheet, the Los Ange l e s County Ja i l ’s  average da i l y i nmate popu l a- 
t ion i ncreased 138 percent between 1980 and 1988, from 9,186 to 
21,867. Off ic i a l s to ld us that the ent ire system of 8 fac i l i t i es wh i ch have 
a comb i n ed rated capac i ty of 13,464 beds, has been under a federa l 
court order s i nce December 1987 mandat i n g a popu l at i on cap of 22,383. 
As of June 26, 1989, 21,812 i nmates were housed in these fac i l i t i es. 
Wh i l e  th is number was under the popu l at i on cap, it was 162 percent of 
rated capac i ty. 

Substance abuse is the l ead i ng cause of ja i l  overcrowd i ng, accord i ng to a 
May  19, 1989, letter from the County Sher iff to the County Board of 
Superv i sors. The letter noted that 44 percent of the i nmates in the 
County Ja i l  h ave s ome form of substance abuse as the ir pr imary charge. 
Another factor contr ibut i ng to overcrowd i ng is the extended l ength of 
stay of unsentenced i nmates (pretr ia l a nd intr ia l) resu lt i ng from court 
de l ays, accord i ng to a ja i l  fact sheet. As of May  9,1989, unsentenced 
i nmates accounted for approx imate l y 68 percent of the tota l i nmate 
popu l at i on. Other factors c i ted by ja i l  off ic i a l s i nc l ude the fo l l ow ing: 
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9 The state leg is lature has passed tougher cr imina l l aws without pro- 
v id i ng for add it i ona l ja i l space. 

l Correct ions off ic ia ls have not adequate l y pred icted the extent of 
overcrowd ing. 

l Menta l l y i l l persons have been d i sp l aced from hosp ita l s to ja i ls. 
. Comp ly i ng with str ingent ja i l construct ion standards has been expens i ve 

and d iff icu lt. 

The Sher iff’s Department is attempt ing to manage ja i l overcrowd ing 
through a comb inat i on of emergency re l ease programs and ja i l construc- 
t ion pro jects. In just under a year, about 134,000 m isdemeanor 
offenders were re l eased under two programs that inc l ude both 
presentenced and sentenced offenders. No fe lony offenders have been 
re l eased under these programs. The county current ly has underway 3 
ma jor ja i l construct ion pro jects that wi l l a d d  about 5,500 beds by mid- 
1993 at a cost of over $500 mi l l i on. Neverthe l ess, in a  May 1989 letter to 
the Board of Superv isors, the county Sher iff sa i d that the county cannot 
bu i l d its way out of the ja i l overcrowd ing d i l emma because construct ion 
and hous i ng costs are proh ib it ive. He added that if a l l ja i l fac i l it ies 
n eeded through the year 2010 mag ica l l y appeared, pa i d for and ready 
for occupancy, the county sti l l cou l d not afford the ma i ntenance. 

Probat i on The Los Ange l es County Probat i on Department is overwhe lmed by the 
i ncrease of probat ioners with drug abuse prob l ems, accord i ng to a 
department off ic ia l. He sa id that 65 to 75 percent of a l l probat ioners 
have drug abuse prob l ems. Furthermore, because of insuff ic ient 
resources, probat i on off icers’ case l oads have doub l e d from 50 to 100 
s i nce 1981. The number of adu lt probat i on cases superv i sed by the 
department i ncreased 75 percent from 45,876 in December 1980 to 
80,467 in May 1989. Approx imate ly 8 0 percent of a l l county offenders 
are on probat i on at any one t ime. The Ch ief Probat i on Off icer to ld us 
that because of i ncreased case l oads, probat i on off icers can not act ive ly 
superv i se the ir cases. He sa id that the Department is conduct i ng exten- 
s ive drug screen i ng for on ly 3 00 to 400 probat ioners per month, but it 
shou l d b e conduct i ng an add it i ona l 3,000 per month. The department 
has imp l emented a var iety of programs a imed at the prevent ion, reduc- 
t ion, and contro l of cr ime, inc l ud i ng d istr ict attorney l i a ison in it iat ives, 
e lectron ic mon itor ing, work fur lough, probat i on camps, gang a lternat ive 
and prevent i on programs, and juven i l e p l acement programs. 
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Paro le In 1986, the Los Ange l es County Sher iff began encourag i ng paro le as a 
way of reduc i ng ja i l overcrowd ing at the County Ja i l, accord i ng to 
county paro le off ic ia ls. Overa l l  county paro le data show that the 
number of paro l es granted f luctuated between 1986 (the first year for 
wh i ch stat ist ics were ava i l ab le) and 1989. Paro les granted were 142 in 
1986,301 in 1987, 249 in 1988, and 207 in 1989. County paro le off ic ia ls 
sa i d that the system is not over l oaded, but they be l i eve that peop l e are 
be i ng re l eased on paro le ear l ier than is prudent because of ja i l a n d  
pr ison overcrowd ing, 

Accord i ng to the off ic ia ls, the paro le board has been decreas i ng the 
number of peop l e re l eased on paro le because of poor qua l i ty paro le can- 
d idates. Also, many i nmates are not opt i ng for paro le because ear ly ja i l 
re l ease programs prov ide an a lternat ive that does not ho l d them 
accountab l e for the ir act ions. The off ic ia ls est imated that one-th ird to 
one-ha lf of a l l paro l ees are referred to drug treatment programs as a 
cond it i on of paro le. In 1989, near ly 7 3 percent of the app l i cants for 
paro le were ident if ied as hav i ng a substance abuse prob l em. 

Treatment A County pub l i c hea l th off ic ia l sa i d that approx imate ly 4 0 percent of 
Los Ange l es County drug treatment c l i ents are referred by the county 
courts. However, not enough county drug treatment s lots are ava i l ab l e 
to serve the increas ing d emand for these c l i ents. She noted that a l l 
pub l i c drug treatment programs have l ong wa it i ng l ists, and there is cur- 
rent ly a  6- to 6-month wa it i ng per i od for serv ices. Furthermore, court- 
d iverted drug treatment c l i ents are not g i ven pr ior ity on county drug 
treatment wa it i ng l ists, wh i ch are reserved for pregnant, home less, and 
HIV-pos it i ve abusers. She sa id that drug treatment fees are based on 
ab i l i ty to pay and that there are l im ited s lots for ind i gent c l i ents 
d iverted by the courts. It is poss i b l e that i nmates who cannot pay for 
treatment may not rece ive treatment, accord i ng to the off ic ia l. 

We  were to ld at one treatment center that contracts for county drug 
treatment s lots that fund i ng for the s lots is based on a s l i d ing sca l e 
ab i l i ty to pay; consequent l y, the center g i ves c l i ents with some ab i l i ty to 
pay pr ior ity over those c l i ents who cannot. We  were to ld that 90 percent 
of the center’s c l i ents were invo l ved with the cr imina l just ice system in 
o ne way or another. 

Accord i ng to a January 1989 conference paper presented by the Drug 
Program Admin istrator for Los Ange l es County, the county treatment 
system capac ity has dec l i ned by about one-th ird s i nce 1982 due to lack 
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of fund i ng-from about 7,000 p e r s o n s  in pub l i c l y  s ubs i d i z e d  treatment 
p r o g r ams on a n y  g i v en d a y  in 1 9 8 2  to about 6,000 in 1988. T h e  paper 
a l s o noted that 2  out of 6  c l i ent referra l s were from the cr im i na l  j ust i ce 
s y s t em, and 1 9  out of 2 0  d i d not h a v e  a n y  pr i vate hea l th i n surance. T h e  
paper sa i d  that a s  of Nov embe r  30, 1988, 1,700 p e r s o n s  were wa it i ng to 
get into var i o u s treatment programs. Accord i n g  to c o u n t y  hosp i ta l  
hea l th off ic i a l s, current treatment s y s t ems  are not capab l e  of treat i ng 
a l l t h ose add i c ts who  des i r e treatment. T h e  off ic i a l s stated that treat- 
ment on  d eman d  shou l d  b e  the n umber  on e  fund i ng pr ior ity. 

Madera T h e  c i ty of Made r a  i s a n  agr i cu l tura l  c ommun i t y  l o cated in centra l  Ca l i - 
forn i a’s  San  Joaqu i n  Va l l e y approx imate l y  2 6 0  m i l e s north of L o s  
Ange l e s. T h e  area i s o n e  of the Nat i on’s  agr i cu l tura l  l e aders. T h e  c i ty 
h a s  a  popu l at i on of 28,269, 

A state narcot i c s  off ic ia l  c o n s i d e r s  Made r a  a  reg i ona l  center for drug 
d istr i but i on. Drug a n d  drug-re l ated cr ime h a s  i n c reased s i gn i f i cant l y 
dur i ng the 1 9 8 0 s  w ith c o c a i n e  be i n g the ma i n  prob l em, s a y  c i ty off i- 
c i a l s. Made r a  Count y  h a s  taken a  h a r s h  att itude toward cr ime in t e rms 
of pursu i n g c a s e s  through the cr im i na l  j ust i ce s y s t em, and it r a n k s  f irst 
in the state in pr i s on c omm i tment rate. 

Mos t  l oca l  off i c i a l s we  met w ith be l i e ve that i n c reased arrests, i nc l ud i ng 
i n c reased drug arrests, h a v e  put pressure o n  s e gmen t s  of the l oca l  cr im- 
ina l j ust i ce s y s t em. Some  off ic i a l s be l i e ve the ir s e gmen t s  h a v e  b e e n  
over l o aded; others s a y  that a l though work l o a d s  h a v e  i n creased, they 
h a v e  b e e n  ab l e to c o p e  w ith t h em through a  var i e ty of spec i a l  meas u r e s .  
Sti l l o thers h a v e  e x p r e s s e d  c o n c e r n  that s ome  of these mea s u r e s  are not 
ho l d i ng offenders accountab l e . For examp l e ,  a  se l f - imposed ja i l r educ- 
t ion program h a s  i n c reased the burden o n  probat i on a n d  paro l e off i cers, 
who  h a v e  e x p r e s s e d  c o n c e r n  that esca l a t i n g c a s e l o a d s  are resu l t i ng in 
d e c r e a s e d  l e ve l s  of superv i s i o n  a n d  accountab i l i t y. 

Extent of the Drug 
Prob l em 

Y 

Mader a  i s a  reg i ona l  center for drug d istr i but i on, accord i n g  to a  state 
Bureau of Narcot i c s  Enforcement off ic ia l. She  sa i d  that c r a c k  coca i n e  
a n d  hero i n are the ma i n  p rob l ems in the c i ty, a n d  methamphetam i n e  
l a bs are a  prob l em in the mounta i n s  of the county. Drug an d  drug- 
re l ated cr ime h a s  i n c reased s i gn i f i cant l y dur i ng the 1 9 8 0 s  accord i n g  to 
the Po l i c e Ch i ef a n d  other l oca l  off ic i a l s. T h e  Ch i ef sa i d  that Made r a  h a s  
h a d  drug prob l ems s i n c e  the 1 9 6Os, most l y  i nvo l v i n g PCP and hero i n. 
However ,  coca i n e  started b e c om i n g  a  prob l em around 1984, a n d  it i s 
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current ly the ma jor drug prob l em of the c ity. Accord i ng to the County 
Sher iff, the county is los ing the war on drugs, as greater quant it i es of 
coca i ne are ava i l ab l e at pr ices lower than in the ear ly 1980s. City and 
county l aw enforcement off ic ia ls est imate that 60 to 60 percent of 
Madera’s cr ime is drug-re lated. Madera has a h i gh concentrat i on of 
migrant farm labor res idents, many of whom are i l l ega l a l i ens. 
Accord i ng to loca l l aw enforcement off ic ia ls, i l l ega l a l i ens are the pri- 
mary source of coca i ne d istr ibut ion in Madera County, and the County 
Sher iff est imates that 50 percent of a l l street dea l ers arrested are i l l ega l 
a l i ens. 

Drug Enforcement 
Efforts 

The Madera Po l i ce Department emp l oyed 36 off icers in 1980. The 
number of off icers was reduced to 32 in 1981, where the s ize of the 
force rema i ned unt i l November 1989 when it was i ncreased to 38. 
Accord i ng to the Ch ief of Po l i ce, at least 60 off icers are needed. He sa id 
that because of insuff ic ient staff ing, the department has had to l imit 
a nd pr ior it ize its work. For examp l e, response t imes have been de l ayed, 
check forgery cases are not invest igated, and very l itt le is d one in the 
way of traff ic contro l. 

The Madera Po l i ce target lower leve l street dea l ers for apprehens i on and 
conduct severa l street sweep drug operat i ons per year. They part ic ipate 
in the Madera County Sher iff’s Narcot ic Enforcement Team, a loca l c ity/ 
county task force that targets mid- leve l dea l ers throughout the county 
and a lso ass ists with some c ity street operat ions. The Task Force does 
not rece ive any state or federa l fund i ng, a l though the state Bureau of 
Narcot ic Enforcement prov i des some ass i stance to he l p erad icate drug 
labs. The Madera po l i ce have not rece i ved any federa l mon i es s i nce the 
1970s accord i ng to the Ch ief. 

Drug Arrests Have 
Increased 

Accord i ng to Madera c ity off ic ia ls, the po l i ce department has stepped up 
drug suppress i on l aw enforcement act iv it ies. FBI UCR data show a 977- 
percent i ncrease in drug arrests between 1980 and 1989, from 26 to 280. 
The number of drug arrests gradua l l y i ncreased (with the except i on of 
1982) unt i l 1987, when they came c lose to tr ip l ing over the prev i ous 
year, and they near ly doub l e d aga i n the fo l l ow ing year. Dur ing the same 
per iod, comb i ned arrests for burg lary, robbery, aggravated assau lt, and 
murder i ncreased about 87 percent, from 136 to 254. 
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Drug case data reported by the Madera Po l i ce was h igher than the UCR 
data, show ing 76 cases in 1 983 and 431 in 1988. Arrests for coca i ne v io- 
lat ions account for about 80 percent of a l l drug arrests, with 16 to 20 
percent of the coca i ne arrests invo lv i ng crack, accord i ng to the Po l i ce 
Ch ief. He a lso sa i d that 30 to 40 percent of a l l fe l ony drug arrests made 
by the Madera Po l i ce are i l l ega l a l i ens. 

Crimina l Just ice 
System Over load i ng 

Some Madera c ity and county off ic ia ls be l i eve that the cr imina l just ice 
system is over l oaded as a resu lt of i ncreased arrests, many of wh i ch are 
drug charges or drug-re lated. The Madera Po l i ce Ch ief stated that the 
ent ire system is backed up and not ab l e to keep pace with the drug 
prob l em. He sa id that the prob l em is overwhe lm ing because 80 to 90 
percent of a l l arrests are processed through the system. Probat i on and 
paro le off ic ia ls be l i eve that esca lat i ng case l oads are stra in ing the 
system and resu lt in a  decreased qua l i ty of just ice. However, prosecutor, 
court, and correct ions off ic ia ls i nd i cated that they are not exper i enc i ng 
any prob l ems from the increas ing numbers of drug cases. They attr ibute 
th is to a var iety of cop i ng measures taken to re l i eve the ir ind iv idua l 
burdens. However, when not coord i nated, these measures may s imp ly 
sh ift the burden from one segment to another. For examp l e, ja i l reduc- 
t ion po l i c i es i ncreased the burden on probat i on and paro le. 

Prosecutor Accord i ng to a Madera County Distr ict Attorney off ic ia l, the off ice is not 
affected by the i ncrease in the number of drug cases because 90 to 96 
percent of the cases are p l ea-barga i ned. He stated that the off ice has not 
imp l emented any n ew po l i c i es to reduce case l oads but has a lways made 
it a  po l i cy to p l ead out as many cases as poss ib l e to prevent over l oad i ng 
of the courts. He sa id the off ice has a good work i ng re lat ionsh ip with 
the contract Pub l i c Defender, and both part ies have agreed to emphas i ze 
p l ea-barga in i ng at the ear l i est poss ib l e po i nt in the cr imina l just ice pro- 
cess to qu ick ly d i spose of cases. 

The Madera County Distr ict Attorney’s work load, cons ist i ng of fe lony 
and m isdemeanor cases f i led in Just ice Court, i ncreased by more than 
ha lf between 1980 and 1988 from 4,049 to 6,170. In add it i on, about ha lf 
the cases set for pre l im inary hear i ng in Super ior Court dur ing the week 
of December 1, 1989, invo l ved drug charges. 

Judges/Courts Madera is served by four county Just ice Courts, wh i ch hand l e in it ia l 
arra i gnment and pre l im inary hear ings, and a county Super ior Court, 
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where fe lons are bound over for tria l a n d  sentenc i ng. We  met with a 
j udge from each court system, and both sa id that ne ither of the ir courts 
had exper i enced any s ign if icant de l ays due to drug cases or drug-re lated 
cr ime. Ne ither court comp i l ed drug charge or drug-re lated stat ist ics. 

A Madera Just ice Court j udge to ld us that a l l presentenced m isdemean- 
ants have been re l eased on the ir own recogn i zance s i nce a 1984 Super ior 
Court order went into effect to a l l ev iate overcrowd ing at the Madera 
County Ja i l. He sa id that the fa i lure rate to appear in court for misde- 
meanor cases is “atroc ious.” On the bas i s of h is own tabu lat i ons from 
1982 to 1986, the j udge est imated that 40 to 50 percent fa i l to appear. 
A lthough he d id not have spec if ic informat ion on fa i lure rates for drug 
offenders, he est imated that it was about the same percentage as for the 
other offenses. He noted that a number of the re l eased offenders are 
back in court with in a  few weeks on n ew charges. The Just ice Court 
j udge noted that due to Probat i on Department over load i ng, the court no 
longer rece ives probat i on and sentenc i ng reports, wh i ch affects the 
court’s ab i l i ty to make proper sentenc i ng recommendat i ons. 

Accord i ng to the Pres id i ng Judge of Madera Super ior Court, h is courts 
are over l oaded because the case l oad has i ncreased w ithout add it i ona l 
staff to process the work. He sa id that drug cases were not a factor in 
the over load. Neverthe l ess, he noted that 60 percent of a l l fe lon ies in 
Madera County are drug cases. In add it i on, no docket de l ays have 
resu lted from the i ncreased case l oad. He attr ibuted th is to three factors: 
the Super ior Court (1) has expanded its hours, (2) has imp l emented a 
p l an to br ing in j udges from outs i de the Super ior Court, and (3) has 
imp l emented a “fast track” program to exped i te the jud ic ia l process 
through cooperat i on among cr imina l just ice agenc i es in reso lv i ng cases 
at the ear l i est poss ib l e po i nt in the cr imina l just ice process. 

Madera County Super ior Court j udges have adopted a harsh att itude in 
sentenc i ng, accord i ng to a loca l j udge. He sa id that most f irst-t ime fe lony 
drug offenders are sentenced to state pr ison. We  found that Madera had 
the h i ghest adm iss i on rate of a l l count i es in the state in tota l fe l on com- 
mitment rate. The Madera commitment rate to state pr ison was 249.7 
fe lons per 100,000 of the county’s popu l at i on, compared to an overa l l  
rate for the state of 104.4 fe lons per 100,000 popu l at i on. In 1988, 
Madera County sent 206 fe lons to state pr ison. 

Correct ions Accord i ng to county correct ions off ic ia ls, the Madera County Depart- 
ment of Correct ions is not over l oaded. They sa id that th is was due to a 
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n ew ja i l  a nd a number of spec i a l  programs to a l l ev i ate ja i l  over- 
crowd ing. These programs i nc l ude work a lternat ive sentenc i ng, work 
fur lough, weekend work program, and e l ectron i c mon i tor i ng/house 
arrest programs. 

Pr ior to Apr i l  1988, persons sentenced to ja i l  i n Madera County were 
sent to the o l d Madera County Ja i l  wh i c h had a rated capac i ty of 239. 
Each year s i nce 1983, the average da i l y popu l at i on has exceeded 
capac i ty, reach i ng a h i gh of 313 in 1986 (131 percent of capac i ty). The 
o l d ja i l  cont i nued to be overcrowded desp i te the fact that it was p l aced 
under a Super i or Court order in Ju l y 1984 that proh i b i ted the hous i n g of 
unsentenced m i s demeanants as a crowd ing-reduct i on measure. In Apr i l  
1988, a n ew county fac i l i ty was comp l eted w ith a rated capac i ty of 296, 
and the o l d ja i l  c l o sed down. A correct i ons off ic ia l stated that as of 
December 1989,224 i nmates were housed in the n ew county ja i l, 140 (63 
percent) of whom he est imated were i ncarcerated for drug-re lated 
cr imes. Another off ic ia l est imated that 200 (89 percent) of the i nmates 
had been i ncarcerated for drug-re lated cr imes. 

A lthough the n ew ja i l  i s not overcrowded, the Madera Department of 
Correct i ons cont i nues a se l f- imposed popu l at i on reduct i on program in 
order to meet e l i g i b i l i ty requ i rements for state ja i l  construct i on funds. A 
correct i ons off ic ia l stated that a tota l of 681 i nmates, i nc l ud i ng m isde- 
meanant and fe l ony offenders, had been re l eased on the ir own recogn i - 
zance in 1989. 

Probat i on Increased fe l ony probat i on and drug d i vers i on referra ls are over l oad i ng 
the Madera Probat i on Department, accord i ng to the Ch ief Probat i on 
Off icer. He sa i d that the Department is unab l e to keep up w ith esca- 
lat ing case l oads, and as a resu lt act i ve l y superv i ses on l y about 16 per- 
cent of the case l o ad dur i ng a 6-month per iod. Furthermore, the 
Department is not adequate l y screen i ng f irst-t ime fe l ony drug offenders 
nor apprehend i ng a l l  probat i on v io l ators because the case l o ad vo l ume is 
too h i gh. Accord i ng to the Ch ief, the Department’s case l o ad wou l d  tr ip le 
w ithout the Just i ce Courts’ cooperat i on in not p l ac i ng s ome defendants 
on forma l probat i on. 

Dramat i c measures have been taken to counter the over l oad and 
resu lt i ng prob l ems. For examp l e, the norma l  3- to 5-year probat i on has 
been shortened to just 18 months as a resu lt of over l oad i ng, accord i ng to 
the Ch ief. He sa i d that i nd i v i dua l s i n the work fur l ough program were 
p l aced in the e l ectron i c mon i tor i ng/house arrest program, wh i ch 
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expanded from 20 cases in 1 987 to 140 in 1989. He to ld us that in June 
1987, Madera Super ior Court author i zed the Department to stop pro- 
v id i ng presentenc i ng probat i on and sentenc i ng reports to the four 
Madera Just ice Courts, except for drug, domest i c v io l ence, and menta l l y 
retarded d ivers ion cases. A year later, the Probat i on Department’s 
work l oad for the Just ice Courts had dropped by 67 percent, a l though 
Probat i on sti l l hand l e d 98 percent of the drug d ivers ion cases. However, 
at the t ime of our v is it, the prob l em was as bad as ever s i nce fe lony 
probat i on and drug d ivers ion referra ls equa l e d the tota l number of cases 
the Department hand l e d pr ior to ceas i ng probat i on and sentenc i ng 
reports. The Ch ief sa i d w ithout the Just ice Courts’ cooperat i on in not 
p lac i ng defendants on forma l probat ion, the case l oad wou l d tr ip le to 
3,000 i nstead of the current 1,133. 

Due to our request for informat ion, the Madera County Probat i on 
Department ana l yzed its data and found that tota l probat i on referra ls 
(fe lony and m isdemeanor) i ncreased 25 percent, from 910 in f isca l year 
1979-80 to 1,133 in f isca l year 1988-89. Tota l drug charge referra ls 
i ncreased lo-fo ld (from 41 to 412) dur ing the same per iod. Moreover, 
drug charge referra ls, as a percent of tota l referra ls, i ncreased from 5 
percent in f isca l year 1979-80 to 36 percent in f isca l year 1988-89. The 
Ch ief added that about 35 to 45 percent of adu lt probat ioners have drug 
treatment as a cond it i on of probat ion, and about 85 percent of probat i on 
v io lat ions are due to pos it ive tests for drug abuse. 

Paro le Madera is served by paro le un its of both the county and state. Off ic ia ls 
of both un its descr i be the ir systems as c lose to if not actua l l y over- 
l oaded, and they expressed concern about i ncreased case l oads resu lt ing 
in decreased leve ls of paro le superv is i on. 

Accord i ng to Madera County Paro le/Correct ions off ic ia ls, the county 
paro le system is over l oaded and drug cr ime is a  contr ibut ing factor. 
However, a County Paro le Board off ic ia l descr i bed the system as 
approach i ng the over l oad i ng thresho ld, but not yet over l oaded. 
A lthough the off ic ia ls d i d not agree on the exact case l oad per month, 
they agreed that the case l oad is stra in ing the system. One off ic ia l noted 
that as a resu lt of ja i l reduct ion po l i c ies, more i nmates are be i ng 
re l eased to paro le ear l ier than they wou l d otherwise. Under one of those 
po l i c ies, the Paro le Board n ow cons iders each i nmate for paro le immed i- 
ate ly fo l l ow ing sentenc i ng, rather than wa it i ng for i nmates to app l y 
after a spec if i ed per i od of t ime. About 55 percent of a l l paro l ees are 
p l aced in the e lectron ic mon itor ing program, wh i ch is a  form of house 
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arrest. About 15 percent of a l l county paro l ees have drug counse l i ng as 
a cond it i on of paro le. 

Accord i ng to state paro le off ic ia ls in Madera, the ir un it is a l so over- 
l oaded. They sa id that the case l oad has doub l e d s i nce 1980, r is ing from 
about 25 cases per off icer in 1 980 to over 60 per off icer in 1989. As a 
resu lt, the un it has rev ised its c lass if icat ion scheme for paro lees, wh i ch 
has meant an i ncreased case l oad for paro le off icers and a decreased 
leve l of superv is i on of paro lees. Members of the un it fee l uncomfortab l e 
with the rev ised system and decreased leve l of superv is i on. The off ic ia ls 
see drug cr ime as a factor contr ibut ing to the un it’s over load i ng, because 
60 percent of a l l paro l ees have at least one narcot ics charge. They sa id 
that over 66 percent of paro l ees have a drug abuse prob l em and requ ire 
drug test ing and spec ia l  mon itor ing as a cond it i on of paro le. 

Treatment Madera County has on ly o ne contract prov ider for a lcoho l  a n d sub- 
stance abuse serv ices, and its drug treatment fac i l ity prov i des on l y out- 
pat ient counse l i ng serv ices. Ind iv i dua ls in n eed of detox if i cat ion or 
res ident ia l serv ices are referred to c l in ics in surround i ng count ies. The 
number of counse l i ng cases hand l e d by the Madera c l in ic i ncreased 
near ly 4 40 percent, from 38 cases in f isca l year 1984-86 to 205 cases in 
f isca l year 1988-89. However, the c l in ic is ab l e to treat a l l referra ls, and 
there is n o wa it i ng l ist. An off ic ia l est imated that the fac i l ity rece ives 60 
to 55 n ew case referra ls per month, about 80 percent of wh i ch are exc lu- 
s ive ly drug-re lated. An est imated 70 to 76 percent of a l l referra ls are 
from the Madera cr imina l just ice system. Of the est imated 205 served by 
the program in f isca l year 1988-89, on ly 4 0 percent successfu l l y com- 
p l eted the program. Off ic ia ls noted that cr imina l just ice c l i ents are not 
easy c l i ents to dea l  with, and counse l i ng is most effect ive when part ic i- 
pat i on is vo luntary. 
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State Overv i ew of 
Drug Situat i on 

Coca i ne, espec i a l l y  crack coca i ne, is the i l l ega l drug of cho i ce in Georg i a 
and the s i ng l e most destruct i ve drug, accord i ng to the 1989 Statew ide 
Drug and V io l ent Cr ime Contro l  Strategy. The drug cr ime and v i o l ence 
prob l em is as s ign i f i cant in rura l areas as it i s i n urban areas in terms of 
impact on the commun i t y, accord i ng to members of the Georg i a Ch i efs 
of Po l i c e Assoc i at i on we interv i ewed. 

Increased statew ide drug arrests accompan i e d  by the i ncrease in state- 
w i de drug conv i ct i ons have had a dramat i c effect on the Georg i a pr i son 
system. A November 1989 state report found that the number of drug/ 
a l coho l  offenders adm itted to the state system i ncreased s ix-fo ld i n the 
10 years between 1979 and 1989. It a l so noted that about 75 percent of 
the i n com i ng pr i soners in 1988 had a h istory of drug abuse. GAO 
reported in November 1989 that Georg i a’s 26 state pr i sons were oper- 
at i ng at about 140 percent of the ir tota l des i gn capac i ty (16,060 i nmates 
were housed in space des i g ned for 11,600). Th i s d i d not i nc l ude i nmates 
housed in county fac i l i t i es wa it i ng for space in state pr ison, whose num- 
bers have i ncreased 266 percent from 1980 through Apr i l  1 989 (from 
about 1,000 to 3,666). About one-ha l f of the county ja i l s i n Georg i a are 
faced w ith l awsu i ts or s ome form of l ega l  act i on to reduce over- 
crowd ing, accord i ng to an off ic ia l of the Georg i a Department of Commu- 
n ity Affa irs. Overa l l , the ja i l s were 29 percent over capac i ty, w ith one 
ja i l  operat i ng as much  as 167 percent of capac i ty. 

Accord i ng to state hea l th off ic ia l s, pub l i c l y funded res ident ia l  drug 
treatment centers throughout the state are fu l l, and the average wa it i ng 
t ime for res ident ia l  treatment is 6 months to 1 year. 

At lanta At lanta is the largest c ity in Georg i a w ith a popu l at i on of about 426,482. 
The c ity is l ocated in the northern centra l part of the state, pr imar i l y i n 
Fu l ton County, but a port ion of the c ity reaches into DeKa l b  County. 
There are 3.7 m i l l i on peop l e (over 40 percent of Georg i a’s 6.4 m i l l i on 
peop l e) res i d i ng in the greater At lanta Metropo l i tan Area. Metropo l i tan 
At lanta is a heterogeneous m i x  of urban, suburban, and rura l c ommun i -  
t ies. At lanta l eads the South in c ommerce and i ndustry and is a ma j or 
commerc i a l  a nd transportat ion hub for much  of the Southeast. 

Drug use in At lanta is cons i dered a ser i ous prob l em, with coca i n e the 
drug of cho i ce. Drug traff ick ing has created combat- l i k e cond i t i ons in 
s ome pub l i c hous i n g commun i t i e s. Accord i ng to l oca l  off ic ia l s, th& c ity’s 
l aw enforcement, court, correct iona l, and treatment resources are 
stra i ned because of the impact of drugs and drug-re lated cr ime. Drug 
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arrests have increa.sed.by 137 percent s i nce 1986. The ja i ls a n d pr isons 
are ser ious ly overcrowded. In fact, the loca l county ja i l re l eased 1,396 
i nmates in about a 3-month per iod because of a court order to reduce 
overcrowd ing. Even after a larger county ja i l was opened in 1989, the 
n ew fac i l ity wits overcrowded with in 4  months. 

A state pub l i c hea l th off ic ia l sa i d many of those referred to drug treat- 
ment centers from the cr imina l just ice system never rece ive adequate 
treatment. The off ic ia l sa i d pub l i c l y funded res ident ia l treatment cen- 
ters throughout the state are f i l led d ue to the preva l ence of crack 
coca i ne use. 

Extent of the Drug 
Prob lem 

A 1989 report of the At lanta Bureau of Po l i ce Serv ices categor i zed the 
c ity’s drug prob l em as ser ious. The same year, the At lanta Centers for 
D isease Contro l reported that coca i ne was the most wide ly used drug. 

Accord i ng to a March 1989 U.S. Attorney’s report, crack coca i ne traff ic 
started in 1 986 in At lanta’s inner-c ity and l ow- income ne i ghborhoods. 
By 1987, crack traff ic threatened to engu l f the c ity’s more than 47 
hous i ng pro jects in a  wave of street shoot i ngs and warr ing street gangs. 
In a December 1989 letter to the At lanta Pub l i c Safety Commiss i oner, 
the At lanta Hous i ng Author ity Execut i ve Director stated that drug- 
re lated cr ime in pub l i c hous i ng commun it i es had reached ep i dem ic pro- 
port ions. Res i dents were s l eep i ng on the f loor and h id i ng under beds and 
in c losets to dodge stray bu l l ets from gunf ire. They were afra id to let 
the ir ch i l dren p l ay outs ide, and pub l i c serv ice and ut i l ity workers were 
afra id to enter the area. 

In test imony before the Senate Permanent Subcommittee on Invest iga- 
t ions in June 1989, the Director of the Surg ica l Emergency Cl in ic at 
Grady Memor ia l  Hosp ita l  in At lanta stated that drug abuse was hav i ng 
a ma jor impact on the c ity’s hea l th care system. He stated that stab and 
gunshot wounds const ituted more than 60 percent of the trauma in jur ies 
hand l e d by the c l in ic, a nd many of these pat ients had i ngested i l l ega l 
drugs or were invo l ved in drug-re lated inc i dents l ead i ng to the ir in jur ies. 
An off ic ia l in the Fu lton County Med ica l  Exam iners Off ice c ited an 
i ncrease in the number of hom ic i de v ict ims test ing pos it i ve for drugs, 
increas ing from 17 percent in 1 985 to 49 percent in 1989, 

The Drug Abuse Warn i ng Network reported that the number of drug- 
re lated hosp ita l emergenc i es in At lanta i ncreased 115 percent between 
1985 and 1989, r is ing from 1,367 to 2,943. Coca ine-re l ated emergenc i es 
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dramat ica l l y i ncreased 1,214 percent (from 126 to 1,643) dur ing the 
same per iod. Overa l l, drug-re lated deaths i ncreased 163 percent (from 
40 to 106). 

Drug Enforcement 
Efforts 

The At lanta Bureau of Po l i ce Serv ices spr ing 1989 report on i l l ega l 
drugs conc l uded that the c ity had a shortage of po l i ce off icers, and th is 
shortage inh ib i ted the Bureau’s ab i l i ty to devote adequate resources to 
drug enforcement. A lthough the c ity’s ma jor nondrug cr imes reported to 
the FBI UCR system increased over 61 percent between 1983 and 1988, 
the tota l number of po l i ce off icers i ncreased from 1,316 to 1,395, or 6 
percent. 

Unt i l January 1990, the At lanta Bureau of Po l i ce Serv ices’ drug enforce- 
ment efforts were centered pr imar i ly in two sect ions-the Spec ia l  Inves- 
t igat ions Sect i on of the Cr im ina l Invest igat ions Div is ion a nd the Red Dog 
Squad of the F ie ld Operat i ons Div is ion. The Spec ia l  Invest igat ions Sec- 
t ion conta i ns severa l un its that invest igate narcot ics and organ i zed 
cr ime at a l l leve ls, from street dea l i ng to ma jor d istr ibut ion. The Red 
Dog Squad is a n a l l -vo lunteer, un i formed, and h igh ly mot i vated group 
that concentrates on street dea l ers throughout the c ity. The un it’s ma i n 
purpose is to make drug arrests, but an add it i ona l goa l  is to a l l ev iate the 
concerns of res idents who l ive in drug-p l agued areas. In January 1990, 
in response to res idents’ drug concerns, 200 po l i ce off icers were tempo- 
rari ly reass i gned from var ious dut ies for 3 months to patro l drug- 
p l a gued hous i ng pro jects. 

Drug Arrests Have 
Increased 

Accord i ng to FBI UCR data, drug arrests in At lanta have i ncreased mark- 
ed ly s i nce 1986. Moreover, arrests for murder, aggravated assau lt, rob- 
bery, and burg lary-a l l of wh i ch l aw enforcement and just ice system 
off ic ia ls be l i eve are heav i l y re lated to drugs-have i ncreased dur ing the 
same per iod, but not to the extent of drug arrests. 

Fo l l ow ing a per iod of genera l l y decreas i ng drug arrests in At lanta from 
1980 to 1985, the number of drug arrests grew near ly 1 37 percent from 
1986 to 1989 (from 3,790 to 8,985), accord i ng to UCR data. Dur ing the 
same per iod, UCR data showed that arrests for other cr imes were on the 
r ise, but not to the extent of drug\arrests: murder i ncreased 28 percent, 
robbery 72 percent,,aggravated assau lt 5 2 percent, and burg lary 74 
percent. 
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Loca l  po l i ce data on drug arrests, wh i ch d iffer s l ight ly from UCR data, 
show an increase of 66 percent from 1986 to 1988 (from 4,176 to 6,898 
arrests). Accord i ng to loca l po l i ce data, the number of drug arrests for 
the first 6 months of 1989 i ncreased near ly 5 0 percent over the same 
per iod a year ear l ier. 

Crimina l Just ice 
System Over load i ng 

The cr imina l just ice system off ic ia ls w ith whom we spoke be l i eve that 
the system is over l oaded and that i ncreases in drug and drug-re lated 
cr ime have contr ibuted to the prob l em. For examp l e, drug cases in the 
At lanta Mun ic i pa l  Court i ncreased by 49 percent between 1988 and 
1989. Drug v io lat ion ind i ctments in the Fu lton County Super ior Court 
i ncreased more than 340 percent between 1980 and 1988. Case l oads of 
prosecutors, j udges, probat i on and paro le personne l , a nd hea l th profes- 
s iona ls have i ncreased at a l l leve ls. The ja i ls a n d pr isons are over- 
crowded, caus i ng a correct iona l system back l og. 

Prosecut ion Atlanta is served by three prosecutors, a l l of whom c ite a substant ia l  
i ncrease in drug offender cases. Al l i nd i cate prob l ems as a resu lt of 
i ncreased work l oads that stra in the system, and some have taken mea- 
sures to reduce th is prob l em, such as pretr ia l d ivers ion and extens i ve 
use of p lea-barga in i ng. One Distr ict Attorney descr i bed prob l ems of l im- 
ited accountab i l i ty for drug offenders who choose tria l know ing they 
wi l l s pend l itt le t ime in ja i l b ecause of overcrowd ing. 

The At lanta Sol ic itor prov i ded data show ing the number of counts on 
drug cases f i led in mun ic i pa l  court i ncreased by about 49 percent from 
1988 to 1989, compared to a 13-percent i ncrease in the number of counts 
for a l l cases f i led. He a lso prov i ded stat ist ics that showed that the 
number of counts in drug cases, as a percent of the counts for a l l cases 
f i led, i ncreased from 11 percent in 1 988 to 15 percent for 1989. The City 
Sol ic itor sa i d that to address the over l oaded court system, the off ice has 
a pretr ia l i ntervent ion program that has operated s i nce 1979 to d ivert 
f irst-t ime m isdemeanants into counse l i ng a nd commun i ty serv ices. 

Accord i ng to the Fu lton County Distr ict Attorney, a back l og in the 
process i ng of a l l fe l ony ind i ctments has been created by the i ncrease in 
drug-re lated cr ime and v io l ence. Wh i l e tota l i nd i ctments i ncreased 57 
percent (from 6,604 in 1 980 to 10,378 in 1988), the number of ind ict- 
ments for drug v io lat ions i ncreased 342 percent (from 920 to 4,067). An 
Ass istant Distr ict Attorney sa id that increas ing drug cr ime necess i tates 
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extens i ve use of p lea-barga in i ng to make case l oads manageab l e , and as a 
resu lt on l y 2  to 3 percent of a l l cases actua l l y g o  to tria l. 

The Ch ief Ass istant Distr ict Attorney for DeKa l b County sa id that the 
proport ion of the cases based on drug charges had grown from 13 per- 
cent in 1 986 to 37 percent in 1988. He sa id that about 16 to 20 percent 
of a l l the cases prosecuted by h is off ice were from At lanta. To reduce 
court burdens, mass hear i ngs have been he l d in wh i ch 40 to 50 peop l e 
have the ir bonds set at one t ime. 

A Fu lton County Ass istant Distr ict Attorney descr i bed prob l ems 
affect ing the cr imina l just ice system and l im it ing accountab i l i ty for drug 
offenders. He sa id that many conv i cted drug offenders’ sentences are 
great ly reduced because of ja i l or pr ison overcrowd ing. For examp l e, a 
typ ica l sentence for drug traff ick ing of 60 to 60 bags of crack wou l d b e 
16 to 20 years, but actua l t ime served wou l d b e on ly 6  to 12 months. For 
s imp le possess i on of 2 bags of crack, the typ ica l sentence of 1 to 2 years 
wou l d amount to 3 to 4 months actua l t ime served. The Distr ict 
Attorney sa id that i ncreased case l oads due to drug offenders choos i ng 
tria l i nstead of p lea-barga in i ng, be l i ev i ng they wi l l not spend much t ime 
in ja i l b ecause of overcrowd ing, has not been a prob l em to date. He a lso 
sa i d that about 40 percent of drug offenders schedu l ed for tria l fa i l to 
show up in court, and other than the i ssuance of a bench warrant, l itt le 
is d one because of system over load i ng. Such offenders are not usua l l y 
apprehended unt i l rearrested for another cr ime. 

Courts/Judges Atlanta is served by three loca l court systems-At lanta Mun ic i pa l  
Court, Fu lton County Super ior Court, and Deka l b County Super ior 
Court. Off ic ia ls from the Fu lton County Super ior Court and At lanta 
Mun ic i pa l  Court to ld us that the number of drug cases prosecuted has 
been increas ing and is c l ogg i ng the courts’ ca lendars. One j udge est i- 
mated that 70 to 75 percent of a l l fe lon ies prosecuted in court are in 
some way drug-re lated, and 40 percent of the cr im. ina l cases in court 
d irect ly i nvo l ved coca i ne. 

Judges sa id they use a var iety of measures to reduce the impact of 
i ncreased case l oads, inc l ud i ng estab l i sh i ng weekend courts and g iv i ng 
pr ior ity to cr imina l cases over civ i l cases. The courts have a lso imp le- 
mented measures in response to ja i l overcrowd ing, inc l ud i ng the pretr ia l 
re l ease of i nmates unab l e to make bond and pretr ia l i ntervent ion to 
d ivert f irst-t ime offenders into counse l i ng or commun i ty serv ice. 
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A Fu lton County Super ior Court j udge to ld us that cr imina l just ice over- 
l oad i ng had forced h im to doub l e a nd even tr ip le the court’s ca l endar for 
cr imina l cases over the prev i ous 8 years. Other Fu lton Super ior Court 
j udges were quoted in a  loca l l aw paper as say i ng that i ncreases in drug- 
re lated cr ime, coup l ed with a reduct ion in gu i l ty p l eas, have meant more 
tr ia ls. These tr ia ls have so c l ogged the court ca l endar that the court’s 
hand l i ng of civ i l cases may have to be postponed. 

Ja i ls/Prisons The At lanta Pre-Tr ia l Detent i on Center and Fu lton County Ja i l were 
both over rated capac ity, and the o ld Fu l ton fac i l ity h ad been under 
court order to re l ease pr isoners. Fu lton County moved i nmates into a 
new ly constructed ja i l, However, the Fu lton County fac i l ity, with more 
than twice the capac ity of the o ld ja i l, was operat i ng at over 111 percent 
of capac ity after on ly 4  months. Pretr ia l re l ease of i nmates cont i nues at 
the Deka l b County fac i l ity to ma inta i n popu l at i on leve ls, a l though the 
fac i l ity is not under court order. 

The capac ity of the At lanta Pre-Tr ia l Detent i on Center i ncreased 123 
percent from 234 in 1 980 to 521 as of June 1989. Dur ing the same 
per iod, the occupancy leve l grew from 99 percent (232 pr isoners) to 143 
percent (747 pr isoners) of capac ity, reach i ng a h i gh of 205 percent 
(1,067 pr isoners). The percentage of i nmates that were drug offenders 
i ncreased from 8 percent in 1 980 to 29 percent as of June 1989. 

Prior to November 1989, i nmates were housed in the o ld Fu l ton County 
Ja i l fac i l ity, wh i ch had a rated capac ity of 1,008. Our rev iew of ja i l 
i nmate reports showed that the i nmate popu l at i on in the Fu lton County 
Ja i l grew from 1,014 in June 1986 (101 percent of rated capac ity) to 
1,901(189 percent of rated capac ity) in June 1989. In Apri l 1989, the 
o ld Fu l ton County Ja i l c ame under a federa l court order to reduce the 
i nmate popu l at i on due to overcrowd ing. To comp ly with the court order, 
a tota l of 1,395 i nmates were re l eased from Apri l 28, 1989, through 
August 4,1989. 

In November 1989, Fu lton County moved the i nmates from the o ld ja i l 
i nto a new ly constructed ja i l w ith a rated capac ity of 2,244-over twice 
the capac ity of the o ld ja i l. The o ld fac i l ity was no longer used to house 
i nmates. With in just 4 months of operat ion, the n ew ja i l h a d  2,500 
i nmates -111 percent of capac ity. A February 1990 survey of i nmates 
showed that 46 percent had been charged with drug v io lat ions. 
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The Deka l b County Ja i l’s i nmate capac ity i ncreased 211 percent 
between 1980 and June 1989, from 443 to 1,377 i nmates. Dur ing the 
same per iod, the i nmate popu l at i on i ncreased 140 percent, from 526 to 
1,266. Accord i ng to a Deka l b County Ja i l off ic ia l, the over l oaded correc- 
t ion system has forced the ja i l to convert a recreat ion fac i l ity into 
i nmate quarters and to house i nmates temporar i l y in mob i l e homes. 

Probat i on Accord i ng to the Director of Metro Distr ict Probat i on in At lanta, the 
probat i on system has a case over l oad prob l em, but the prob l em is n o 
worse than at any other part of the cr imina l just ice system. Between 
1985 and June 1989, the Distr ict’s cases grew 84 percent from 11,280 to 
20,777. However, the number of probat i on off icers i ncreased on ly 2 5 
percent (77 to 96) dur ing th is per iod, br ing ing the average case l oad per 
off icer up from 147 to 216. The Probat i on Director est imated that about 
16 percent of the fe lony probat ioners were charged with drug v io lat ions. 

Paro le The author ity to paro le pr isoners in Georg i a rests with the State Board 
of Pardons and Paro les. The Un it Coord i nator for the North Fu lton 
County Paro le Off ice to ld us that, in h is op i n i on, the paro le system is 
over l oaded. He sa id that 45 paro l ees per paro le off icer is cons i dered 
idea l, but most paro le off icers in h is off ice have from 80 to 90 cases, 
requ ir ing about 150 f ie ld v is its per month per off icer. He sa id that he 
be l i eves drugs and the resu lt ing pr ison overcrowd ing are the greatest 
burden on the paro le system. As a resu lt, some ind iv i dua ls are be i ng 
re l eased on paro le before they shou l d be. 

Treatment A state pub l i c hea l th off ic ia l est imated that one-th ird of a l l referra ls to 
the Fu lton County Substance Abuse Treatment Center come from the 
cr imina l just ice system. A state document shows that approx imate ly 
4,000 out of a tota l of 7,000 peop l e seek i ng or referred to intens ive res i- 
dent ia l  treatment at the center in 1 988 were p l aced in a  6-day ambu l a- 
tory detox if i cat ion program and put on a wa it i ng l ist for res ident ia l 
treatment, The average wa it i ng t ime was 1 year, and 4,000 peop l e never 
rece i ved the res ident ia l serv ices at a l l. In add it i on, the hea l th off ic ia l 
sa i d that about f ive peop l e per day are current ly be i ng p l aced on a 
wa it i ng l ist for the detox if i cat ion program. 

The off ic ia l sa i d that many of those referred to pub l i c l y funded treat- 
ment centers never rece ive adequate treatment and “s l ip through cracks 
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i n the system.” The off ic ia l sa i d that pub l i c l y funded res ident ia l treat- 
ment centers throughout the state are f i l led d ue to the preva l ence of 
crack coca i ne use, and the average wa it i ng per i od for res ident ia l treat- 
ment is 6  months to a year. The off ic ia l sa i d that from 1984 though 
1988, adm iss i ons to pub l i c treatment programs for coca i ne use in the 
metropo l i tan At lanta area i ncreased 1,241 percent. 

Waynesboro Waynesboro is a  sma l l, rura l c ity l ocated in Burke County in east-centra l 
Georg i a with a popu l at i on of about 6,110. Loca l  l aw enforcement off i- 
c ia ls be l i eve that drug and drug-re lated cr imes i ncreased s ign if icant ly in 
Waynesboro dur ing the 1980s. Loca l  off ic ia ls sa i d these cr imes have 
contr ibuted to the over l oad i ng of the cr imina l just ice system. The 
number of arrests for drug cr imes in Waynesboro d id not stead i l y 
i ncrease between 1980 and 1989, it f l uctuated instead. Neverthe l ess, 
ava i l ab l e data showed that drug cases made up a large port ion of the 
cr imina l just ice system case l oad. 

Extent of Drug 
Prob lem 

The Waynesboro Po l i ce Ch ief sa i d that crack coca i ne presented the c ity 
with its b i ggest drug prob l em. In March 1989, the U.S. Attorney for the 
Southern Distr ict of Georg ia, wh i ch i nc l udes Waynesboro, reported that 
crack coca i ne was qu ick ly reach i ng ep i dem ic proport ions throughout 
southern Georg ia. 

The Po l i ce Ch ief sa i d that drug-re lated cr imes i ncreased s ign if icant ly in 
Waynesboro dur ing the 1980s. The number of drug arrests reported by 
the FBI UCR Program for Waynesboro f luctuated dur ing the 1980s 
reach i ng a h i gh of 34 in 1989. Overa l l, drug arrests i ncreased about 80 
percent between 1980 and 1989, from 19 to 34. Dur ing the same per iod, 
IJCR data showed that arrests for murder, robbery, aggravated assau lt, 
and burg lary a l so f luctuated. 

The Waynesboro Po l i ce Department and Burke County Sher iff’s Off ice 
d i d not keep stat ist ics on the number of drug-re lated cr imes occurr ing. 
Po l i ce a nd Sher iff’s off ic ia ls est imated that 80 to 95 percent of a l l cr imes 
were re lated to drugs in some way. 

Drug Enforeement 
Efforts 

From 1980 through 1989, the Waynesboro Po l i ce Department emp l oyed 
from 14 to 17 off icers. The Waynesboro Po l i ce Ch ief sa i d h is depart- 
ment’s pr imary drug enforcement act iv it ies cons ist of undercover inves- 
t igat ions and frequent patro ls of streets in areas where drugs are open l y 
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so ld. The Ch ief sa i d h is department was current ly rece iv i ng ass i stance 
from the Drug Enforcement Admin istrat ion on undercover invest iga- 
t ions, but the department rece ives no federa l funds and does not part ic i- 
pate in any federa l task forces. 

The Ch ief sa i d h is department’s efforts have been successfu l  in part ia l ly 
c l ean i ng up some of the worst areas in Waynesboro. Accord i ng to FBI UCR 

data, the number of drug arrests for Waynesboro f luctuated from 1980 
to 1989, rang i ng from 5 drug arrests in 1 983 to 34 in 1989. The overa l l  
i ncrease was 79 percent, from 19 in 1 980 to 34 in 1989. 

The Burke County Sher iff’s Off ice, wh i ch a l so prov i des drug l aw 
enforcement in Waynesboro, i ncreased the s ize of its force from 23 
off icers in 1 981 to 36 off icers in 1989. The Sher iff’s Off ice coord i nates 
with the Waynesboro Po l i ce Department, part ic ipates in the federa l l y 
funded Metro Drug Task Force, and works c lose ly with the Georg i a 
Bureau of Invest igat ion and the Georg i a State Patro l. 

Drug Prob lem Has 
Contr i buted to 
Crimina l Just ice 
System Over load i ng 

L aw enforcement and other cr imina l just ice off ic ia ls in Waynesboro and 
Burke County be l i eve drug-re lated cr ime has contr ibuted to cr imina l jus- 
t ice system over load i ng. The data ava i l ab l e i nd i cates that cases 
invo lv i ng drug v io lat ions made up a large port ion of the cr imina l just ice 
system case l oad. No data were ava i l ab l e to determ ine the port ion of 
cases that were drug-re lated. 

Prosecutor Accord i ng to the Burke County Distr ict Attorney, the number of drug 
and drug-re lated cases prosecuted by h is off ice has dramat ica l l y 
i ncreased in recent years. One off ic ia l in the off ice ca lcu l ated that the 
number of cases d irect ly or ind irect ly invo lv i ng drugs i ncreased from 36 
percent of a l l cases in 1 985 to 59 percent in 1988. 

In May 1989, the Burke County Distr ict Attorney requested fund i ng for 
add it i ona l prosecutors, c it ing “skyrocket ing” drug-re lated cases, among 
other prob l ems. The Distr ict Attorney to ld us that he uses p lea-bar- 
ga i n i ng extens ive l y (80 to 90 percent of a l l cases except for repeat or 
v io lent offenders), and because of ja i l a n d  pr ison over load i ng, he 
reduces charges to avo i d mandatory sentences. 

I 

Judges/Courts Super ior Court off ic ia ls for Burke County sa id that the number of cr im- 
ina l court cases has s ign if icant ly i ncreased in the 1980s due in part to 
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the drug prob l em. They est imated that 50 to 80 percent of a l l cr ime was 
re lated to drugs. Super ior Court records showed that the number of 
cases with drug charges i ncreased from 20 percent of a l l cr imina l cases 
in 1 986 to 47 percent in 1988. In the first 8 months of 1989,72 percent 
of the cases i nc l uded drug charges. 

Correct ions The Burke County Ja i l, wh i ch has a rated capac ity of 22 i nmates, has 
been under federa l court order to a l l ev iate ja i l overcrowd ing cond it i ons 
s i nce August 1984. The s ituat ion is expected to improve when a new ly 
constructed ja i l is o p ened with four t imes the capac ity. However, the 
Ch ief Ja i ler sa i d the n ew fac i l ity was expected to be at or above 
capac ity short ly after open i n g because of the state’s ja i l a n d  pr ison 
overcrowd ing prob l em. Burke County Ja i l off ic ia ls est imate that 90 to 
96 percent of the cr imes in the county are drug-re lated. Accord i ng to the 
Ch ief Ja i ler, as of June 11, 1990, 23 of a tota l of 39 i nmates were 
charged with drug offenses. 

The Ch ief Ja i ler to ld us that because the ja i l is operat i ng above capac ity, 
and to comp ly with the federa l court order, a n ew inmate cannot be 
adm itted un l ess another i nmate is re l eased. Inmates are re l eased from 
ja i l e ither on bond or on the ir own recogn i zance. He est imated that four 
to f ive i nmates were re l eased each month in 1988. He sa id that the first 
pr ior ity for re l ease is genera l l y g i ven to m i sdemeanant offenders, and 
drug offenders who are cons i dered nonv i o l ent may be re leased. 

A Court Admin istrator for the Augusta Jud ic ia l Circu it sa i d that the 
greatest prob l em fac ing l aw enforcement is the lack of space to house 
i nmates. He c ited an examp l e of one cr imina l who was sentenced to 5 
years in ja i l but was paro l ed after serv ing less than 30 days to re l i eve 
ja i l overcrowd ing. The Ch ief Judge for Burke County Super ior Court 
sa id that a var iety of sentenc i ng a lternat ives are used because of ja i l 
a n d  pr ison overcrowd ing. These inc l ude i ncreased use of var ious forms 
of probat ion; d ivers ion centers; detent i on centers; and shock incarcera- 
t ion, s imi lar to mi l itary boot camps. 

- 

Probat i on Data for the Augusta Jud ic ia l Circu it, wh i ch covers three count i es 
inc l ud i ng Burke County, showed that the off ice’s case l oad i ncreased 382 
percent from 1982 to November 1989, from 1,111 to 6,356 probat ioners. 
The off ice d i d not have data ava i l ab l e show ing the number of proba- 
t ioners charged with drug offenses, nor were data ava i l ab l e by county. 
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One probat i on off icer sa i d that ja i l a n d  pr ison overcrowd ing has 
affected the probat i on off ice. He noted that gett ing probat i on revoked 
for offenders is very d iff icu lt because the ja i ls a n d pr isons are over- 
crowded. In add it i on, some drug offenders have been put on probat i on 
i nstead of be i ng incarcerated. For examp l e, 13 drug offenders who had 
been sentenced and were serv ing t ime in ja i l for the sa le of or intent to 
d istr ibute coca i ne had the ir sentences remanded by a j udge to 5 years’ 
probat ion, a $750 f ine, and 100 hours of commun i ty serv ice. 

Paro le The Area Manager for the Augusta Jud ic ia l Distr ict Paro le Off ice to ld us 
that h is off ice was over l oaded due, in part, to drug cr ime, as we l l  as two 
vacant paro le off icer pos it i ons. The paro le off icer respons ib l e for super- 
v is ing paro l ees in Burke County est imated that 10 to 25 percent of h is 
current paro l ees were drug offenders, but he expects the percentage to 
i ncrease to 50 percent. 

Treatment The Ogeechee Menta l  Hea l th Cl in ic in Waynesboro prov i des substance 
abuse treatment on an outpat i ent bas is. The Ogeechee Cl in ic in 
Swa insboro prov i des the on ly inpat ient treatment ava i l ab l e to Burke 
County paro l ees and probat ioners. Both c l in ics treat ind iv i dua ls who are 
ordered by the courts to rece ive treatment or are referred by probat i on 
or paro le off icers. Accord i ng to a c l in ic off ic ia l, ne ither fac i l ity is 
over l oaded. 
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State Overv i ew of 
Drug Situat ion 

Unt i l  1 987 mar i j uana was the most w ide l y traff icked drug in Massachu- 
setts; however, s i nce then, re lat ive ly pure and i nexpens i ve coca i ne has 
become read i l y ava i l ab l e across the state. Powder coca i ne is n ow the 
most common l y  abused drug, with crack coca i ne becom i ng an i ncreas i ng 
prob l em. 

Massachusetts is exper i enc i ng shortages of j udges, courtrooms, ja i l a nd 
pr ison space, and drug treatment ava i l ab i l i ty for cr im ina l just ice refer- 
ra ls, accord i ng to the F isca l Year 1989 State Drug Enforcement Strategy. 
The Boston Bar Assoc i at i on reported that the state’s cr im ina l just ice 
system is in a desperate cond it i on. Loca l  cr im ina l just ice off ic ia ls stated 
that greater statew ide drug l aw enforcement act iv ity has p l aced an 
i ncreas i ng burden on an a l ready over l oaded cr im ina l just ice system. For 
examp l e, narcot ic comp la i nts f i led in d istr ict courts i ncreased by 85 per- 
cent-from 25,903 to 48,018-between 1986 and 1989. One Super i or 
Court Just ice est imated that between 1988 and 1989, fe lony narcot ics 
traff ick ing cases d i sposed of in the state’s super ior courts i ncreased by 
50 percent from about 1,000 to 1,500 of the approx imate l y 6,000 tota l 
cases d i sposed of in each year. 

In add it i on, near ly two-th irds (4,129 of 6,265) of state i nmates incarcer- 
ated on January 1, 1988, had a present offense or cr im ina l h istory 
invo lv i ng drugs or a lcoho l, and many of the substance abusers l acked 
adequate treatment. About two-th irds (4,901 of 7,326) of the adu lts 
p l aced on probat i on between Ju ly 1987 through February 1988 were 
ident if ied as hav i ng a ser i ous drug or a lcoho l  prob l em. 

Boston Boston, l ocated in Suffo lk County, is the most urban and dense l y popu- 
lated c ity in Massachusetts. W ith 580,095 peop l e, it represents about 10 
percent of the state’s 5.9 mi l l i on res idents. The greater Boston area (the 
Boston Standard Metropo l i tan Stat ist ica l Area) conta i ns 2,868,381 
peop l e and represents near ly 50 percent of the state’s tota l popu lat i on. 

Boston’s ent ire cr im ina l just ice system appears to be over l oaded. City 
po l i ce reported over 7,496 drug arrests in 1988, yet a May 1989 Boston 
Bar Assoc i at i on report observed “There is no way that 7,000 peop l e can 
be tr ied each year in the courts of Suffo lk County, or ja i l ed or treated, 
shou l d it turn out that they warrant or need one or the other.” Loca l  
cr im ina l just ice off ic ia ls stated that because the just ice system is over- 
l oaded, s ome cr im ina ls who shou l d be i ncarcerated are not, and others 
are premature l y re l eased. Thus, in the ir v i ew, the system does not ho l d 
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a suff ic ient number of cr im ina ls accountab l e for the ir act i ons and has 
l itt le if any deterrent or pun it i ve effect. 

Loca l  cr imina l just ice off ic ia ls w ith whom we spoke sa id that part of 
the ir d i l emma is that no systemwide approach has been taken to 
respond to the loca l drug cr ime prob l em. Neverthe l ess, ind iv idua l e le- 
ments of the cr imina l just ice system have taken some act ion. Prosecu- 
tors have estab l i shed spec ia l  prosecut i on drug un its, courts have 
mandated ja i l i nmate popu l at i on caps and deve l o ped a system for 
re lease of pretr ia l deta i nees, pr isons have begun to doub l e- and tr ip le- 
bunk i nmates wh i l e add it i ona l fac i l it ies are be i ng bu i lt, a nd probat i on 
and paro le off icers are f ind ing ways to i ncrease the ir superv is i on of 
h igh-r isk probat ioners and paro lees. 

Extent of the Drug 
Prob lem 

Coca i ne cont i nues to be the most frequent ly abused drug in Boston and 
throughout Massachusetts. Loca l  cr imina l just ice off ic ia ls to ld us that 
drug traff ickers use Boston as a d istr ibut ion po int for the ent ire New 
Eng l and area. They sa id that unt i l 1987, mar i j uana was the most wide ly 
traff icked i l l ic it drug in Boston, but n ow powder coca i ne has taken its 
p l ace, espec ia l l y in inner c ity areas. Crack coca i ne is ava i l ab l e but is not 
as preva lent as the increas ing vo l ume of powder coca i ne. Hero i n use and 
traff ick ing have been ident if ied as grow ing prob l ems in the south 
Boston area. Po l i ce off ic ia ls sa i d that open-a ir drug markets do not ex ist 
in Boston, but there are areas of the c ity where drugs are more act ive ly 
so ld. In 1988, po l i ce est imated that 33 percent of a l l hom ic i des in the 
c ity were drug-re lated. 

The number of drug-re lated hosp ita l emergenc i es reported in Boston 
i ncreased by 71 percent between 1985 and 1988, r is ing from 2,353 to 
4,029, then decreased to 3,999 in 1989. From 1985 to 1989, coca i ne- 
re lated emergenc i es i ncreased dramat ica l l y by more than 360 percent, 
from 292 to 1,348. Drug-re lated deaths f luctuated between 1985 and 
1989 increas ing overa l l  near ly 1 00 percent, from 129 to 257. Coca i ne- 
re lated deaths a lso f luctuated dur ing the same per iod, increas ing overa l l  
by 108 percent, from 51 to 106. 

Drug Enforcement 
Efforts y 

City po l i ce off ic ia ls stated that drug l aw enforcement efforts are pr ima- 
ri ly accomp l i shed through the ir Drug Contro l Un it a nd Narcot ics Task 
Force. Accord i ng to these off ic ia ls, the Drug Contro l Un it was estab- 
l i shed in 1 984 as a d irect resu lt of the grow ing drug cr ime and v io l ence 
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prob l ems in Boston. The un it was in it ia l ly staffed with 23 off icers and 
subsequent l y i ncreased to 60 in 1986, where it sti l l rema ins, 

Accord i ng to a February 1990 po l i ce report, the Drug Contro l Un it 
i nvest igates drug offenses of a l l types and uses both trad it iona l a n d 
i nnovat ive invest igat ive techn i ques to ach i eve its enforcement goa ls. 
The un it targets street- leve l a n d mid- leve l dea l ers for apprehens i on and 
prosecut ion. Sixty-seven percent of the un it’s arrests invo l ved coca i ne 
and coca i ne der ivat ives such as crack, 18 percent invo l ved hero in a nd 
op iates, and 14 percent invo l ved mar i j uana. S ince 1984, the un it’s 
coca i ne arrests have i ncreased 472 percent, wh i l e its overa l l  drug 
arrests have i ncreased by 267 percent (from 523 to 1,919). The un it was 
respons ib l e for 15 percent of the department’s tota l 3,534 drug arrests 
in 1 984 and for 23 percent of those made in 1989. 

Sign if icant l aw enforcement programs inc l ude the part ic ipat ion of the 
Drug Contro l Un it in a  mu lt i agency Drug Enforcement Admin istrat ion 
Narcot ics Task Force and spec ia l  ass i gnment to the Attorney Genera l ’s 
Off ice and the FBI. In add it i on, a drug hot l i ne was estab l i shed to inform 
po l i ce about drug act iv ity, and po l i ce say they are so overwhe lmed by 
the number of ca l ls that they genera l l y cannot respond unt i l after the 
th ird or fourth ca l l. Also, Operat i on Pad l ock was imp l emented. Under 
th is program, po l i ce se i ze and forfe it a n estab l i shment where drug 
act iv ity is occurr ing and a lso enforce the state’s Pub l i c Nu i sance Law, 
wh i ch permits land lords to ev ict tenants conv i cted of drug offenses. 

Drug Arrests Have 
Increased 

Arrest data for the c ity of Boston, reported by the FBI UCR Program, 
show that drug arrests f luctuated between 1980 and 1989 increas ing 
663 percent overa l l , from 867 to 6,539. Dur ing the same per iod, com- 
b i ned arrests for burg lary, robbery, aggravated assau lt, and murder 
i ncreased about 74 percent. 

However, arrest data reported by the Boston Po l i ce Department were 
h igher in a l l categor ies than data reported by the UCR. For examp l e, in 
1988, the number of drug arrests reported by the Boston po l i ce was 
near ly twice the number reported by the VCR- i’,496 compared to 3,937. 
A po l i ce off ic ia l exp l a i ned that the UCR tends to undercount the number 
of arrests for any g i ven cr ime category because it records on ly the most 
ser ious charge of a mu lt i p l e-charge offense. He sa id that most drug 
arrest cases invo lve mu lt ip le charges, and the least ser ious tends to be 
the drug charge. Boston po l i ce arrest data show that between 1984 and 
1989, drug arrests i ncreased about 133 percent-from 3,534 to 8,244. 
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Sixty percent of a l l contro l l ed substance arrests in 1 989 were coca i ne 
arrests, compared to 49 percent of a l l such arrests in 1 987 and 52 per- 
cent in 1988, accord i ng to a 1989 paper on drug abuse trends by the 
Commun i ty Ep idem io l ogy Work Group. 

Crimina l Just ice 
System Over load i ng 

In recent reports (May 1989 and March 1990), the Boston Bar Assoc ia- 
t ion conc l uded that Boston’s cr imina l just ice system was in a  “desperate 
cond it i on.” The reports character ized the c ity’s cr imina l just ice system 
as “abandoned” and sa id resources were desperate l y n eeded at a l l 
leve ls. 

A number of programs and po l i c i es have been imp l emented to address 
the stra in o n Boston’s cr imina l just ice system. Prosecutors have estab- 
l i shed spec ia l  prosecut i on drug un its, courts have mandated ja i l i nmate 
popu l at i on caps and deve l o ped a system for re lease of pretr ia l 
deta i nees, pr isons have begun to doub l e- and tr ip le-bunk i nmates wh i l e 
add it i ona l fac i l it ies are be i ng bu i lt, a nd probat i on and paro le off icers are 
reorgan iz i ng the ir superv is i on methods. However, no systemwide pro- 
grams or po l i c i es have been imp l emented to address the prob l em. Loca l  
cr imina l just ice off ic ia ls w ith whom we spoke agreed that part of the ir 
d i l emma is that no systemat ic approach to the loca l drug cr ime prob l em 
ex ists, and drug cr ime has compounded the prob l ems of an a l ready 
overburdened system. 

Prosecutor Accord i ng to an off ic ia l of the Distr ict Attorney’s off ice, the number of 
drug-re lated cases tr ied in the 1980s i ncreased s ign if icant ly. He est i- 
mated that 60 to 70 percent of a l l cases prosecuted by the off ice were 
drug-re lated. Data prov i ded by the off ic ia l s h owed fe lony drug cases as 
a percentage of a l l other fe lony cases i ncreased from 22 to 36 percent 
from 1980 to 1989. 

The off ic ia l to ld us that in approx imate ly 4 0 to 50 percent of a l l the 
fe lony drug cases tr ied by h is off ice the defendant defau lts or fa i ls to 
show up for court, and a bench warrant is i ssued for h is or her arrest. 
He sa id that very few fug it ives are apprehended because of the bench 
warrants, wh i ch do not seem to be a h i gh po l i ce pr ior ity. He sa id that 
the fug it ives are more l ike ly to be apprehended committ ing another 
cr ime. 

The off ic ia l c ited severa l factors that are s l ow ing d own the jud ic ia l pro- 
cess. F irst, the Distr ict Attorney’s off ice has had to request numerous 
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cont i nuances from the court because of 6- to 8-week de l ays in gett ing 
ana l yzed drug samp l es back from the state drug lab. The off ice has 
so l i c ited the governor’s he l p in reso lv i ng th is prob l em. Second, defend- 
ants in cases invo lv i ng larger amounts of coca i ne (over 8 grams) increas- 
ing ly request tria l because of the state’s mandatory m in imum sentenc i ng 
laws. F ina l ly, defendants found gu i l ty in d istr ict court have a r ight to a 
tria l d e  novo, or comp lete l y n ew tria l that adds to the Distr ict Court’s 
case l oad. Some jur isd ict ions in Massachusetts are current ly exper i- 
ment i ng with abo l i sh i ng the two-tr ia l system. 

Add it i ona l data prov i ded by the off ic ia l s h owed tota l cases pend i n g at 
year’s end were reduced from 1,526 to 919 between 1980 and 1989. He 
sa id that the off ice was ab l e to reduce the back l og of a l l its pend i n g 
cases by tak ing a number of spec ia l  measures, inc l ud i ng (1) sh ift ing 
j udges from courts with l ighter work loads, (2) estab l i sh i ng a spec ia l  
drug prosecut i on un it, (3) sett ing up a pr ior ity arrangement with the 
state drug lab, and (4) aggress ive l y contest i ng defense cont i nuance 
mot ions. 

courts Boston is served by n i ne lower courts (e ight d istr ict courts and the 
Boston Mun ic i pa l  Court) and the Suffo lk County Super ior Court. The 
number of narcot ic charges f i led in the e ight d istr ict courts i ncreased by 
110 percent between 1985 and 1989, from 5,197 to 10,931 cases. Ne ither 
the Boston Mun ic i pa l  Court nor the Suffo lk County Super ior Court cou l d 
prov i de drug case stat ist ics for th is per iod. However, both the Admin is- 
trat ive Just ice of the Boston Mun ic i pa l  Court and the Ch ief Just ice of 
the Super ior Court attr ibuted an increas ing case l oad to a r ise in the 
number of drug offenses be i ng committed. They est imated that the drug- 
re lated cases tr ied in both courts account for between 60 and 70 percent 
of the ir case l oad. 

Accord i ng to the Ch ief Admin istrat ive Just ice of the Massachusetts 
Tr ia l Court, the courts have in it iated on ly o ne program to address ja i l 
overcrowd ing. A Ja i l J udge was estab l i shed at the Suffo lk County’s 
Char l es Street Ja i l (s imi lar programs have been estab l i shed in Essex and 
Norfo lk Count i es) to determ ine wh i ch pretr ia l deta i nees wi l l b e  re l eased 
when the ja i l reaches its mandated popu l at i on cap. Essent ia l l y, the Ja i l 
J udge re l eases the less ser ious, nonv io l ent, and f irst-t ime nonv i o l ent 
deta i nees. S ince most drug charges, by def in it ion, are less ser ious 
offenses, these deta i nees are common l y let go first. They are genera l l y 
re l eased on the ir own recogn i zance, and some do not have to post ba i l. 
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Ja i ls/Prisons Accord i ng to correct ions off ic ia ls, Suffo lk County Ja i l at Char l es Street 
(wh ich serves the greater Boston Metropo l i tan area) is o ne of two 
county correct iona l fac i l it ies in the state under court order as of Jan- 
uary 1, 1990, to l imit i nmate popu l at i on because of overcrowd ing. The 
1985 court order estab l i shed a popu l at i on cap of 342 and mandated the 
re l ease of pretr ia l i nmates on ly. The re l eases are made on a week l y 
bas is. Accord i ng to the Ch ief Super ior Court Judge, in o ne i nstance 70 
deta i nees had to be re leased. (In 1987, the on ly year for wh i ch data 
were ava i l ab le, 11 of the 13 county correct iona l fac i l it ies were over the ir 
des i gn capac ity. The average da i l y i nmate popu l at i on for a l l fac i l it ies 
was 130 percent of capac ity, rang i ng from a l ow of 90 percent of 
capac ity to a h i gh of 205 percent of capac ity.) 

State correct ions off ic ia ls prov i ded ja i l a n d  pr ison informat ion for per- 
spect ive on the overcrowd ing prob l em. They stated that a l though 18 of 
the state’s 22 pr isons were overcrowded, none were under a court order 
to cap or reduce the ir i nmate popu l at i ons at any t ime dur ing the 198Os, 
and no conv i cted fe lons have been re l eased ear ly because of over- 
crowd ing. As of Ju ly 7, 1989, the des i gned capac ity for a l l 2 2  of the 
state-operated pr isons was 3,605; and the i nmate popu l at i on was 6,619, 
or 184 percent of the des i gned capac ity. Ind iv i dua l pr ison popu l at i ons 
ranged from a l ow of 36 percent of capac ity to a h i gh of 516 percent of 
capac ity. Correct ions off ic ia ls stated that drug and drug-re lated cr ime 
and v io l ence were the ma jor contr ibut ing factors to overcrowd ing of 
state pr isons and county fac i l it ies. Accord i ng to Department of Correc- 
t ions reports, 14 percent of the ent ire pr ison popu l at i on in 1 988 and 26 
percent of offenders sentenced to pr ison in the same year were con- 
v icted of a drug offense. 

A lthough the Massachusetts Department of Correct ions is at 184 per- 
cent of capac ity, Correct ions off ic ia ls stated that no spec if ic programs 
have been imp l emented to reduce overcrowd ing in the state’s pr isons 
because more pr isons are be i ng bu i lt. Also, house arrest is be i ng cons id- 
ered as an a lternat ive to incarcerat ion. Accord i ng to state correct ion 
off ic ia ls, two new fac i l it ies that are part of a mass i ve renovat i on pro ject 
wi l l b e  comp l eted ear ly in the 1990s. However, a loca l off ic ia l be l i eves 
that because of the state’s current econom ic cr is is, fund i ng may not be 
ava i l ab l e to comp l ete these pro jects. 

Probat i on ” Both the Ch ief Probat i on Off icer of Suffo lk County and off ic ia ls from 
the state Off ice of the Commiss i oner of Probat i on stated that a l though 
the ir case l oads have not i ncreased s ign if icant ly, they do not be l i eve that 
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the l eve l  of superv i s i on is adequate. They further stated that i nadequate 
superv i s i on wi l l  on l y l ead to cont i nued cr im ina l  act iv i ty on the part of 
the probat ioner. The Ch ief Probat i on Off icer for Suffo l k County est i- 
mated that 90 percent of the adu l ts on probat i on in 1989 had comm itted 
a drug- or a l coho l -re l ated cr ime. A statew ide study conducted by the 
Off ice of the Comm iss i o ner of Probat i on revea l ed that two-th irds (4,901 
of 7,326) of the adu l ts p l aced on probat i on from Ju l y 1987 through Feb- 
ruary 1988 had a drug or a l coho l  a buse prob l em. In response to genera l  
pr i son overcrowd i ng, state probat i on off ic i a l s sa i d they have i ncreased 
the t ime between v is i ts for probat i oners under m i n imum superv i s i on 
from 60 to 90 days to a l l ow probat i on staff more t ime for i ncreased 
superv i s i on of h i gher r isk probat i oners. 

Paro l e Accord i ng to a state Paro l e Board off ic ia l, drug cr ime and drug-re lated 
cr ime were the ma j or factors contr ibut i ng to a s ign i f i cant i ncrease in the 
department’s case l oad. A state paro l e report i nd i cated that the depart- 
ment’s adu l t paro l e case l o ad i ncreased over 78 percent from 1979 to 
1988 (from 4,684 to 8,321 paro l ees). The off ic ia l stated that d im i n i sh i ng 
resources and i ncreas i ng case l o ads have reduced the qua l i ty of superv i - 
s i on prov i ded by the department, and th is wi l l , i n turn, l ead to cont i nued 
cr im ina l  act iv i ty on the part of the paro l ees. 

The off ic ia l a l so stated that because of pr i son overcrowd i ng, the courts 
are tak i ng r i sks by p l ac i ng on probat i on s ome conv i cts whom they 
wou l d  have i ncarcerated if pr i son space had a l l owed. To reduce the 
burden on overcrowded pr i sons, the paro l e department des i g ned the 
Intens i ve Paro l e Superv i s i on (IPS) program for “h i gh r isk” paro l ees. 

Treatment Accord i ng to state pub l i c hea l th off ic ia l s, most adm i ss i o ns for treatment 
in Massachusetts in the 1980s were in the Boston metropo l i tan area, and 
res ident ia l  treatment centers throughout the state are fu l l. In 1988 and 
1989, about 30 percent of the ir c l i ents were referra ls from the cr im ina l  
j ust i ce system, and about another 30 percent were se lf-adm itted. 

State pub l i c hea l th off ic i a l s stated that many  of the peop l e referred to 
them have to wa it for treatment because programs are fu l l, and a sub- 
stant ia l  n umber never rece i ve adequate treatment. They est imated that 
as of December 1989, between 1,000 and 1,500 peop l e were on wa it i ng 
l i sts. The average wa it i ng t ime for res ident ia l  treatment was 4 to 12 
weeks, w ith 1 to 3 weeks for coca i n e and a l coho l  detox if i cat i on. Hea l th 
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off ic ia ls stated that the ir department was not des i gned to prov i de ser- 
v ices to the current number of drug abusers/add icts, The department is 
deve l op i ng trans it iona l care programs, wh i ch are s imi lar to ha l fway 
houses, to he l p re l i eve the burden; however, it has not yet begun oper- 
at ing these programs. 

North Adams North Adams is l ocated in predom inant l y rura l Berksh ire County in the 
extreme northwestern corner of Massachusetts, about 40 mi les east of 
A lbany, New York, and about 140 mi les northwest of Boston. The c ity’s 
popu l at i on is 16,757. A lthough the area is genera l l y rura l, a  large indus- 
tria l manufactur i ng estab l i shment is its ma i n econom ic base. The area’s 
large number of remote l and i ng str ips has attracted a number of drug 
traff ickers, with a large amount of the drugs be i ng smugg l ed in from 
Albany. 

Drugs are read i l y ava i l ab l e in North Adams, and drug-re lated street 
cr ime is a  grow ing prob l em. Coca i ne and mar i j uana are the pr imary 
drugs of abuse. Drug arrests by c ity po l i ce rema i ned stab le throughout 
the 1980s; however, arrests throughout the county by the County Drug 
Task Force have increased. The County Distr ict Attorney sa id h is off ice 
is cop i ng with the i ncreased work l oad that has resu lted, a l though the 
back l og of cases is increas ing. As a resu lt, nondrug cr imes are rece iv i ng 
less attent ion. Accord i ng to off ic ia ls of the var ious courts mak i ng up the 
Berksh ire County jud ic ia l system, drug-re lated cases are tak ing up an 
increas ing share of the courts’ work load. Part ly because of drug cases, 
the Northern Distr ict Court has had a s l owdown in process i ng civ i l a n d  
ch i l d custody cases. Probat i on off icers work unpa i d overt ime to cope 
with an i ncreased case l oad due, in part, to drugs. It is est imated that 
cr imina l just ice referra ls to drug treatment fac i l it ies have doub l e d in the 
last 6 years and that these referra ls n ow represent at least 30 percent of 
a l l drug treatment c l ients. 

Extent of the Drug 
Prob lem 

Accord i ng to North Adams po l i ce off ic ia ls, there are lots of drugs in the 
c ity, and the prob l em appears to be grow ing in the streets. The po l i ce 
est imate that about 70 percent of burg lar ies, robber ies, and aggravated 
assau lts in North Adams are drug-re lated. 

Drug Enfo i cement 
Efforts 

Dur ing the 1980s on ly o ne North Adams po l i ce off icer was ass i gned to 
narcot ics invest igat ions. The Commiss i oner of Pub l i c Safety sa id that 
because of a lack of po l i ce off icers to work drug cases, the one narcot ics 
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off icer concentrates on drug dea l ers and does not look for drug posses- 
s ion cases. The Berksh ire County Distr ict Attorney a lso has a drug task 
force made up of state po l i ce a nd off icers from var ious po l i ce depart- 
ments in the county. The county drug task force rece ives about $80,000 
in federa l grants a year, with about $3,000 go i ng to North Adams po l i ce, 
accord i ng to loca l off ic ia ls. 

Drug arrests reported by the FBI UCR Program for North Adams ranged 
from 18 to 35 arrests each year from 1980 through 1989. Accord i ng to 
the Commiss i oner, arrest stat ist ics represent the efforts of North 
Adams’ one narcot ics invest igator and do not inc l ude drug arrests made 
in North Adams by the Distr ict Attorney’s drug task force. Arrests in 
North Adams and throughout Berksh ire County made by the county 
drug task force i ncreased from 17 in 1 980 to 39 in 1989. 

Crimina l Just ice 
System Over load i ng 

Crimina l just ice off ic ia ls est imate that 60 to 70 percent of cr imina l cases 
in the county are drug-re lated and that drugs are contr ibut ing to 
i ncreased work loads. A lthough the var ious e l ements of the cr imina l jus- 
t ice system are ab l e to cope with the i ncreases for the most part, some 
off ic ia ls acknow l edge certa in impacts on the system, such as a genera l  
s l owdown in case process ing, increas ing back l ogs, and unpa i d overt ime. 

Prosecutor Desp i te an increas ing back l og of cases, off ic ia ls at the Distr ict 
Attorney’s off ice say they are cop i ng with the i ncreased work load. 
Accord i ng to the DA, h is off ice has enough attorneys to hand l e around a 
30-percent i ncrease in prosecut ions, but he does not th ink the courts or 
correct iona l fac i l it ies cou l d hand l e the increase. He be l i eves that non- 
drug cr imes rece ive less attent ion by po l i ce because of the efforts to 
enforce drug laws. He sa id that if drugs cou l d b e tota l ly e l im inated, h is 
off ice’s case l oad wou l d b e reduced by 60 to 70 percent. 

Between 1982 and 1989, drug cases hand l e d by the Distr ict Attorney’s 
Off ice in the Berksh ire County Super ior Court i ncreased at a rate a lmost 
three t imes that of other cases. Wh i l e tota l cases i ncreased just over 115 
percent, from 59 to 127, drug cases i ncreased 300 percent, from 11 to 
44. Drug cases in 1 989 made up about 35 percent of the Distr ict 
Attorney’s case l oad, compared to on ly about 19 percent in 1982. The 
back l og of cases is a l so increas ing, as is the t ime it takes for case d ispo- 
s it ion. Ten years ago it took about 125 days from ind ictment to sen- 
tenc ing; n ow it takes about 205 days. Accord i ng to the DA, the rea l 

Page 54 GAO/GGD-91-40 The War on Drug.9 



Append ix lEI 
Booton and North Adam, Massachusetts 

bott l eneck in the system is that on ly o ne Super ior Court j udge is 
ass i gned to the county on a rotat iona l bas is. 

Courts/Judges Court off ic ia ls for the Northern Berksh ire County Distr ict Court sa id 
that drug cases have contr ibuted to an i ncreased court case l oad. One 
j udge sa id that the Northern Berksh ire Distr ict Court has had a s low- 
down in process i ng civ i l a n d  ch i l d custody cases part ly d ue to the drug 
case l oad. 

A Berksh ire County Super ior Court j udge sa id the court’s case l oad is 
very heavy and drug cases have been tak ing up an increas ing share of 
the court’s cases. Accord i ng to the Super ior Court Clerk, about ha lf (73 
out of 143) of the defendants ind icted in 1 989 were charged drug 
offenders, compared to about one-th ird (32 out of 108) of the defend- 
ants ind icted in 1987. Accord i ng to the Super ior Court j udge, it is the 
lack of ce l l space that is “the rea l bott l eneck in the system.” He sa id that 
because ce l l space is somet imes not ava i l ab le, offenders who wou l d not 
ord inar i ly mer it ba i l  are somet imes set free on ba i l  before tria l; conse- 
quent ly, the number of peop l e fa i l i ng to appear in court has increased. 

Correct ions The Berksh ire County Sher iff cons i ders the county ja i l to be over- 
crowded, but not to the extent of other ja i ls in the state. In fact, h is 
fac i l ity has taken the overf low from other county ja i ls. In 1989, the 
average da i l y popu l at i on in the ja i l was 13 1, a l though its max imum 
capac ity was 120 i nmates. However, the ja i l h as exper i enced per i ods of 
severe overcrowd ing. For examp l e, in February and March 1989, the ja i l 
h oused 157 and 156 i nmates, respect ive ly. Ja i l off ic ia ls sa i d that they 
were cop i ng with the overcrowd ing prob l em by doub l i ng the number of 
i nmates per ce l l. No c lass act ion su its have been f i led because of the 
overcrowd ing, pr imar i ly because other county ja i ls are much worse than 
Berksh ire County, accord i ng to the Sher iff. 

Berksh ire County Ja i l off ic ia ls sa i d that drugs were a factor in many of 
the cases for wh i ch offenders are be i ng incarcerated. For examp l e, they 
sa id that on May 19, 1990, about one-fourth of the i nmates (31 out of 
123) were in ja i l b ecause of at least 1 drug charge. 

Probat i on y Fe l ony drug cases have s ign if icant ly contr ibuted to Super ior Court pro- 
bat i on case l oads, wh i l e m isdemeanor drug offenses are not a ma jor part 
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of D istr i ct Court probat i on case l o a d s, accord i n g  to probat i on off ic i a l s 
from the respect i v e  court j ur i sd i ct i ons. 

An i n c rease in the n umber  of drug c a s e s  h a s  contr i buted to a n  i n c rease 
in the overa l l  c ase l o a d, accord i n g  to a  probat i on off ic ia l  of the Berksh i r e  
Count y  Super i or Court Probat i on Off i ce. For examp l e ,  of 1 0 8  probat i on 
c a s e s  hand l e d in 1984, about 2 0  percent i n vo l v ed drug offenders. As  of 
M a y  1990, about 3 4  percent of 1 4 3  c a s e s  i n vo l v ed drug offenders. T h e  
overa l l  c a s e l o a d  h a s  f l uctuated dur i ng the l ast 3  years, f irst decreas i n g, 
but mos t  recent l y  i n creas i ng. Pend i n g c a s e s  before the courts i nd i cate 
that the n umber  of probat i on c a s e s  wi l l  c ont i n ue to i n crease, accord i n g  
to the probat i on off ic ia l. He  sa i d  probat i on off i cers are current l y pro- 
v i d i ng what they be l i e ve to b e  adequate superv i s i o n  of p e r s o n s  o n  pro- 
bat i on, but th i s h a s  ma d e  it n e c e s s a r y  for the off i cers to wor k  s ome  
unpa i d  overt ime. 

T h e  Ch i ef Probat i on Off i cer for the Northern Berksh i r e  D istr i ct Court, 
who  s u p e r v i s e s  p e r s o n s  s e n t e n c e d  to probat i on for m i s d emean o r  
offenses, sa i d  that drug offenders are not a  ma j o r part of h i s  case l o a d. 
For examp l e ,  of the 2 3 1  p e r s o n s  s e n t e n c e d  to probat i on in 1989, on l y  1 0  
percent were drug offenders. 

Paro l e A Mass a c h u s e t t s  Paro l e Board off i cer who  s u p e r v i s e s  paro l e es in 
northern Berksh i r e  Count y  a n d  other border i ng count i e s  sa i d  h e  h a s  
exper i e n c ed on l y  a  s l i ght i n c rease in h i s  c a s e l o a d  a n d  wa s  not over- 
l oaded. He  sa i d  that drug c a s e s  h a d  not c a u s e d  a  s i gn i f i cant i n c rease in 
h i s  case l o a d. Of the 2 5  paro l e es in Northern Berksh i r e  Count y  wh om he 
wa s  superv i s i n g  o n  M a y  22, 1990,4 were drug offenders, 5  were 
i n vo l v ed in drug-re l ated cr imes, a n d  another 1 5  were a l coho l  or pre- 
scr i pt i on drug abusers. 

Treatment T h e  Berksh i r e  Counc i l  o n  A l c oho l i sm and Add i c t i o ns a n d  a  spec i a l  un it 
of the H i l l c rest Hosp i ta l  in Pittsf ie l d, Mass a c h u s e t t s ,  rece i v e  cr im i na l  
j ust i ce s y s t em referra l s from Berksh i r e  Count y  for s u b s t a n c e  a b u s e  
treatment. T h e  drug treatment fac i l i t i es d i d not h a v e  wa it i ng l i sts. T h e  
Execut i v e  D irector of the Berksh i r e  Counc i l  o n  A l c oho l i sm and Add i c - 
t i ons est imated that cr im i na l  j ust i ce referra l s h a d  doub l e d in the l ast 6  
years, a n d  3 0  to 4 0  percent of the pat i ents at the Counc i l ’s  outpat i ent 
c l i n i c were referred b y  the courts. Accord i n g  to the Execut i v e  D irector, 
about 9 0  percent of the c l i n i c’s  referra l s are b i l l ed to the state. He  sa i d  
the c l i n i c ran out of state contract funds in Apr i l  1990; thus, n o  state 

Page 56 GAO/GGDO l -QO The War  on Drugs 



Append ix III 
Boston and North Adam, Maseach~~ 

funds were ava i l ab l e to pay for court referra ls unt i l Ju ly 1990, when the 
contract was renewed. 

Page 57 GAO/GGD91-40 The War on Drugs 



Append i x IV - 

Detro it and Adr ian, M ich igan 

State Overv i ew of 
Drug Situat ion 

Coca i ne rema i ns the number one i l l ega l drug in M ich i gan, with crack- 
the most encountered form of coca i ne in Detro it-stead i l y spread i ng 
throughout the state, accord i ng to the January 1990 M ich i gan Drug 
Strategy. The Strategy states that th is has resu lted in an upsurge in 
cr ime, wh i ch has choked the jud ic ia l system, overcrowded ja i ls and 
pr isons, and burdened the drug treatment network throughout the state. 

Statew ide drug arrests i ncreased over 70 percent from 1985 to 1988, 
from 15,942 to 27,154, at the s ame t ime that other ser i ous cr imes 
i ncreased on l y about 11 percent, from 73,048 to 81,372. Fe l ony drug 
conv ict i ons i ncreased 127 percent, wh i ch resu lted in a 285-percent 
i ncrease in pr i son comm itments dur i ng the s ame per iod. 

The i ncrease in pr i son popu l at i on in M ich i gan over the last 3 years has 
been the h i ghest in the state’s h istory and has made ja i l a nd pr ison over- 
crowd i ng a ma j or prob l em throughout the state. A 1988 report by the 
M ich i gan Department of Correct i ons stated that 12 of the state’s 26 
pr i sons were overcrowded, inc l ud i ng one fac i l i ty that was over 2,000 
beds short. An October 1989 Department ana lys i s pro jects a shortage of 
approx imate l y 16,000 beds by the end of 1992, desp i te the fact that the 
state has i ncreased cap ita l out l ays for n ew pr ison construct ion by over 
$102 mi l l i on, or 483 percent, from f isca l years 1979 to 1990, and pr ison 
capac i ty has about doub l ed in the past 3 years. 

Substance abuse is a statew ide hea l th prob l em that is compounded by a 
lack of adequate treatment. Accord i ng to the 1990 M ich i gan Drug 
Strategy, an est imated 750,000 peop l e in the state exper i ence prob l ems 
with substance abuse each year, but on l y 8 percent rece i ve serv ices. 
More than 4,000 peop l e seek i ng treatment are current ly on wa it i ng l ists, 
with up to a 6-week wa it for outpat ient care and up to 8 months or 
l onger for res ident ia l care. One-ha l f of a l l substance abuse c l i ents had 
s ome i nvo l vement with the cr im ina l just ice system at the t ime of adm is- 
s ion. State correct ions data show that 83 percent of i nmates enter ing the 
correct ions system (pr isoners, paro le, probat ion) have a substance abuse 
prob l em that requ ires treatment, and 80 to 90 percent do not rece i ve 
adequate serv ices. 

Detro it Detro it, l ocated in Wayne  County in the southeastern corner of M ich- 
igan, is the state’s largest c ity, with 1,039,559 res idents, represent i ng 11 
percent of the state’s 9.3 mi l l i on popu lat i on. Detro it’s popu l at i on ranks 
seventh among ma j or U.S. c it ies. The Detro it greater metropo l i tan area 
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popu l at i on of 4,370,346 represents near ly 5 0 percent of the tota l state 
popu l at i on. 

Detro it is exper i enc i ng an ep i dem ic r ise in drug abuse, drug traff ick ing, 
and cr imes that support drug operat ions, accord i ng to loca l po l i ce a nd 
cr imina l just ice off ic ia ls, S ince 1985, arrests for drug l aw v io lat ions 
have i ncreased at a much faster rate than for nondrug cr ime, and these 
arrests have increas ing ly stra ined the loca l cr imina l just ice system. 
Po l i ce have expressed concern regard ing the lack of consequences for 
drug cr imina ls. For examp l e, lack ing the resources to adequate l y po l i ce, 
prosecute, and deta i n drug cr imina ls, the City of Detro it has enacted a 
c ity ord i nance charg i ng sma l l -quant ity drug offenders as m isdemean- 
ants rather than fe lons in a n attempt to cope with the increas ing vo l ume 
of drug cases. Th is has essent ia l l y decr im ina l i zed possess i on for those 
who are se l l i ng drugs on street corners, accord i ng to a loca l po l i ce off i- 
c ia l, In add it i on, the Wayne  County Ja i l h as been forced to re l ease both 
accused and conv i cted fe lons because of ja i l overcrowd ing. 

Extent of the Drug 
Prob lem 

Detro it Po l i ce Department off ic ia ls descr i be the c ity’s drug cr ime 
prob l em as be i ng at cr is is proport ions and gett ing worse because of the 
lack of pun it i ve consequences for drug cr imina ls. Desp i te personne l  
i ncreases, the Po l i ce Department has been unab l e to keep pace with the 
de l uge of c it izen comp la i nts on crack house act iv ity. Accord i ng to the 
reg ion’s U.S. Attorney, Detro it has exper i enced an ep i dem ic r ise in drug 
cr imes and drug-re lated cr imes. And, a l though Detro it has exper i enced 
extraord inar i l y h i gh leve ls of v io lent cr ime for some t ime, v io l ence has 
substant ia l l y esca l ated as a d irect funct ion of drug abuse. Detro it ranks 
second in murders per cap ita among the Nat i on’s 35 largest c it ies, 
accord i ng to an Assoc i ated Press report. 

Po l i ce report that crack coca i ne is the drug of cho i ce in Detro it, and 
hero in is a l so a prob l em, but to a lesser extent than coca i ne. Sixty-e ight 
percent of ma les and over 81 percent of fema les (h ighest percentage in 
the Nat i on for fema les) arrested for cr imes in Detro it tested pos it ive for 
drugs, accord i ng to 1988 Drug Use Forecast i ng data. The data a lso 
showed that 51 percent of ma les and 71 percent of fema les samp l ed 
tested pos it ive for coca i ne. 

The number of drug-re lated hosp ita l emergenc i es reported in Detro it 
f l uctuated between 1986 and 1989, increas ing overa l l  on l y about 1 per- 
cent from 9,300 to 9,427. Coca ine-re l ated emergenc i es dramat ica l l y 
i ncreased over 330 percent (from 933 to 4,000) dur ing the same per iod. 
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Drug-re lated deaths f luctuated, show ing an overa l l  decrease of 28 per- 
cent (from 331 to 237); coca ine-re lated deaths a lso f luctuated, 
increas ing 144 percent overa l l  (from 41 to 100). A pub l i c hea l th study 
shows that as of Ju ly 1989,39 percent of bab i es born at Detro it’s Hutze l  
Hosp ita l  tested pos it ive for exposure to coca i ne or hero in. 

Drug Enforcement 
Efforts 

The Narcot ics Div is ion of the Detro it Po l i ce Department is the c ity’s pri- 
mary drug enforcement un it. In f isca l year 1988-89, the d iv is ion h ad an 
operat i ng budget of $11.7 mi l l i on a nd emp l oyed 198 personne l . Th is rep- 
resented i ncreases of $5.3 mi l l i on (83 percent) and 54 staff (38 percent) 
over 198.5 leve ls. Fund i ng and personne l  for the ent ire po l i ce depart- 
ment i ncreased by on ly 1 4 and 3 percent, respect ive ly, dur i ng th is same 
4-year per iod. 

The Narcot ics Div is ion has emp l oyed a number of in it iat ives to combat 
esca lat i ng drug and drug-re lated cr ime. These inc l ude (1) Buy and Bust 
invest igat ions, where an undercover po l i ce drug purchase is fo l l owed by 
immed iate arrest; (2) Pressure Po int operat ions, where geograph i ca l  
areas are targeted with s imu l taneous po l i ce ra ids; (3) Pad l ock measures, 
where drug d istr ibut ion estab l i shments are pad l ocked after consecut i ve 
enforcement efforts; (4) Crack Down mu lt i agency (federa l, state, and 
loca l) efforts, where a large number of arrest and search warrants are 
executed on a spec if ic day; (5) R ip R ide operat ions, where veh ic l es used 
in drug transact ions are conf i scated and forfe ited; and (6) Wrap Around 
operat ions, where fo l l ow-up act ions are taken to ensure i l l ega l drug 
act iv ity does not resume. 

Dur ing 1988, the Detro it Po l i ce Department’s Narcot ics Div is ion i ssued 
2,744 m isdemeanor ord i nance not ices, of wh i ch 1,177, or 43 percent, 
were for v io lat ions of the c ity’s contro l l ed substances act. In 1989, the 
po l i ce i ssued 2,780 not ices, of wh i ch 1,094, or 39 percent, were for v io la- 
t ions of the c ity’s drug ord i nance. Accord i ng to po l i ce, a l though drug 
offenders may have been charged with fe lon ies after second and th ird 
arrests, they sti l l h a d  l itt le chance of be i ng incarcerated because of ja i l 
a n d  pr ison overcrowd ing. Instead, they were usua l l y p l aced on 
probat ion. 

Drug Arrests Have 
Increased 

FBI UCR Program data for the c ity of Detro it show that wh i l e arrests for 
drug abuse v io lat ions f luctuated between 1980 and 1989, they i ncreased 
165 percent overa l l , from 3,746 to 9,567. Dur ing the same per iod, com- 
b i ned arrests for burg lary, robbery, aggravated assau lt, and murder 
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i n creased 160 percent overa l l , from 4,669 to 12,129. However, drug 
arrests have i ncreased at a much faster rate than nondrug arrests in 
more recent years. Arrests for narcot ic l aw v io lat ions between 1986 and 
1989 i ncreased 142 percent from 3,956 to 9,557, wh i l e nondrug arrests 
i ncreased 33 percent from 9,098 to 12,129. Accord i ng to c ity l aw 
enforcement off ic ia ls, narcot ic l aw v io lat ions represented 35 to 40 per- 
cent of ser ious or fe lony cr ime. 

Drug Crime and 
Resu lt i ng Arrests 
Have Stra ined the 
Crimina l Just ice 
System 

As a resu lt of i ncreased arrests, many of wh i ch are drug-re lated, Detro it 
a nd Wayne  County off ic ia ls have i ncreased spend i ng and in it iated a 
number of spec ia l  emphas i s programs to address i ncreases in drug cr ime 
and drug-re lated cr ime. Prosecutors, courts, ja i ls, a nd pr isons are try ing 
d ifferent strateg ies to cope with the i ncreased burden p l aced on the 
cr imina l just ice system by the r is ing leve l of drug and other cr ime. These 
strateg ies are i ntended to e l im inate or reduce bott l enecks by more effec- 
t ive ly process i ng cr im ina ls through the cr imina l just ice system. These 
strateg ies i nc l ude pretr ia l d ivers ion, probat i on revocat ion, commun i ty 
serv ice, boot camps, commun i ty res ident ia l programs, e lectron ic teth- 
er ing, and n ew pr ison construct ion programs. 

Some of these strateg ies have resu lted in decreased accountab i l i ty for 
drug offenders. For examp l e, lack ing the resources to adequate l y po l i ce, 
prosecute, and deta i n drug cr imina ls, the City of Detro it dec i ded to cope 
with the increas ing vo l ume of drug cases by charg i ng sma l l-t ime drug 
offenders as m isdemeanants under the c ity’s Contro l l ed Substances 
Ord inance, rather than prosecut i ng them as fe lons under the state’s drug 
laws. Th is ord i nance is enforced for offenders apprehended for the sa le, 
possess i on, or use of sma l l  amounts of coca i ne (four coca i ne rocks or 
less) or hero in. Accord i ng to po l i ce off ic ia ls, drug offenders who are 
aware of the ord i nance purpose l y carry sma l l  quant it i es of drugs to 
avo i d be i ng charged as fe lons. 

Accord i ng to a loca l po l i ce off ic ia l, th is pract ice has essent ia l l y 
decr im ina l i zed possess i on for those who are se l l i ng drugs on street cor- 
ners. He sa id that s i nce the ja i l wi l l not keep m isdemeanants due to 
overcrowd ing, m isdemeanants are usua l l y he l d overn ight, arra i gned and 
re l eased the next day, and are l ike ly to be seen se l l i ng drugs on a street 
corner 2 days later. The loca l po l i ce off ic ia l b l amed th is s ituat ion on a 
lack of resources at a l l l eve ls of the loca l cr imina l just ice system. 
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Prosecut ion Accord i ng to the Wayne  County Prosecutor, drug cr ime and v io l ence in 
Detro it is at cr is is leve l a n d is overwhe lm ing every e l ement of the c ity’s 
cr imina l just ice system. For examp l e, i ncreased arrests by the po l i ce in 
response to the prob l em have s ign if icant ly i ncreased the prosecutor’s 
work load, and in 1 988 the prosecutor’s off ice was faced with the largest 
number of fe lony arra i gnments in the last 9 years. Nondrug fe lony 
arra i gnments in Detro it decreased 14 percent, from 5,222 in 1 980 to 
4,498 in 1988. Dur ing the same per iod, arra i gnments for narcot ic l aw 
v io lat ions a l one i ncreased 107 percent, from 2,313 to 4,780. More 
recent ly, from 1985 to 1988, narcot ic arra i gnments i ncreased by 216 
percent compared to an 8-percent i ncrease for nondrug arra ignments. 

Ja i ls/Prisons The increas ing number of arrests has resu lted in the overcrowd ing of 
the Wayne  County Ja i l. Respond i n g to ja i l overcrowd ing, the Ch ief 
Judge of Wayne  County Circu it Court ordered in June 1984 that ma l e 
m i sdemeanants cou l d not be ja i l ed in the Wayne  County Ja i l w ithout 
pr ior approva l  from the court. In 1987, the county ja i ls re l eased 1,269 
accused fe lons, 53 sentenced fe lons, and 1,446 m isdemeanants because 
of a lack of adequate ja i l space. Because of cont i nued overcrowd ing, in 
August 1988 the Wayne  County Circu it Court ordered a ce i l i ng of 1,562 
pr isoners at the Wayne  County Ja i l. However, through September 1989, 
the ja i l admin istrator reported that the average da i l y popu l at i on was 
1,774, or 222 more than the l imit estab l i shed by the August 1988 court 
order. To ma inta i n the ja i l popu l at i on at court-d irected leve ls, less v io- 
lent fe lons awa it i ng tria l ( inc lud ing many drug offenders) were re l eased 
from the Wayne  County Ja i l o n  a week l y bas is. Between August and 
December 1989,900 pr isoners were re l eased in th is manner-707 by 
reduc i ng prev ious ly set ba i l  a n d  193 by d irect re lease. 

Paro le/Probat ion As Mich i gan’s ja i ls a n d pr isons have become increas ing ly overcrowded, 
paro le a nd probat i on case l oads have increased. Th is has resu lted in less 
than idea l superv is i on of paro l ees and probat ioners, accord i ng to a state 
correct ions off ic ia l. 

M ich i gan’s paro le case l oad i ncreased 23 percent, from 5,669 in 1 986 to 
6,990 in 1988. In add it i on, the probat i on case l oad i ncreased about 4 per- 
cent, from 32,737 to 34,044, dur ing the same per iod. In 1988, Detro it/ 
Wayne  County accounted for approx imate ly 5 8 percent of the state’s 
paro le cases and about 50 percent of its probat i on cases. 
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Treatment Current ly, ind iv i dua ls seek i ng drug treatment through pub l i c ass i stance 
must wa it from 2 to 6 months because of i ncreased demand, accord i ng to 
the Detro it Deputy Mayor. Drug Use Forecast i ng data co l l ected in 
Detro it from Apri l through June 1989 show that 32 percent of a l l ma l e 
arrestees interv iewed sa id that they need some type of drug treatment. 
Th is represents just under ha lf of the ma l e arrestees that tested pos it ive 
for drug use. The number of pr isoners be i ng referred for substance 
abuse treatment is increas ing. For examp l e, the number of fe lons recom- 
mended for substance abuse treatment through the loca l cr imina l just ice 
system between f isca l year 1986-86 and f isca l year 1988-89 i ncreased 
11 percent, from 6,891 to 7,621. 

Adr ian Adr ian is a  rura l commun i ty l ocated in L e n awee County in the southeast 
corner of M ich i gan, approx imate ly 7 0 mi les southwest of Detro it. 
Adr ian’s popu l at i on is 20,674. 

Adr ian and L e n awee County off ic ia ls c ite increas ing drug and drug- 
re lated arrests as contr ibut ing to an overburdened cr imina l just ice 
system. Arrests for drug l aw v io lat ions have i ncreased dramat ica l l y 
from 1980 to 1988 and at a much faster rate than arrests for nondrug 
cr imes. Th is has resu lted in i ncreased ja i l popu l at i ons, expanded paro le 
case l oads, and an extended wa it i ng per i od for drug treatment. 

Extent of the Drug 
Prob lem 

City off ic ia ls reported that mar i j uana is the drug of cho i ce in Adr ian, 
a l though coca i ne is a l so becom ing a prob l em. Accord i ng to loca l l aw 
enforcement off ic ia ls, L e n awee County is o ne of the ma jor mar i j uana- 
grow ing reg i ons in the state. The Ch ief of Po l i ce stated that h is 
resources are insuff ic ient to effect ive ly dea l  w ith Adr ian’s drug-re lated 
cr ime prob l em. Accord ing ly, some aspects of po l i ce work, such as traff ic 
enforcement, are be i ng neg l ected so that resources can be used to f ight 
drug and drug-re lated cr ime. 

Drug Enforcement Narcot ic invest igat ions in Adr ian are pr imar i ly conducted by the 

Efforts and Programs L e n awee Adr ian Narcot ics Cr ime Enforcement un it, wh i ch is operated 
jo int ly by the Adr ian Po l i ce Department and the L e n awee County 
Sher iff’s Department. In 1989, the un it emp l oyed four off icers, two from 
each department, and had an operat i ng budget of $164,380. In 1988 and ” 1989, the un it rece i ved federa l funds through tr i-county grants from 
Mich i gan’s Off ice of Cr im ina l Just ice. The un it’s efforts are d irected at 
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conduct i ng drug invest igat ions, but on occas i on it part ic i pates in mar i- 
j uana erad icat ion ra ids. 

Drug Arrests Have 
Increased 

Accord i ng to FBI UCR program data reported for Adr ian, arrests for nar- 
cot ic l aw v io lat ions have i ncreased dramat ica l l y a n d at a much faster 
rate than arrests for nondrug cr ime. FBI data show that arrests for drug 
abuse v io lat ions f luctuated from a l ow of 4 arrests in 1 982 to a h i gh of 
83 arrests in 1988. Overa l l  drug arrests i ncreased 1,560 percent between 
1980 and 1988, from 6 to 83, dropp i ng to 51 in 1989. From 1980 to 1989, 
comb i ned arrests for burg lary, robbery, aggravated assau lt, and murder 
a lso f luctuated from a h i gh of 147 arrests in 1 983 to a l ow of 23 in 1986. 
Overa l l  nondrug cr ime arrests decreased 47 percent from 1980 to 1989, 
from 60 d own to 34. Wh i l e spec if ic data on drug-re lated cr ime were not 
ava i l ab le, Adr ian off ic ia ls est imate that about 80 percent of a l l fe l ony 
arrests are drug-re lated. 

Drug Crime and 
Resu lt i ng Arrests 
Have Contr i buted to 
Crimina l Just ice 
Over load i ng 

In Adr ian there is a  shortage of ja i l space, an i ncreased paro le case l oad, 
and up to a S-month wa it i ng per i od for drug treatment for referred 
offenders. Accord i ng to Adr ian and L e n awee County off ic ia ls, the cr im- 
ina l just ice system is becom i ng increas ing ly overburdened, and the 
r is ing number of drug and drug-re lated arrests are ma jor contr ibutors to 
th is s ituat ion. 

Prosecutors Accord i ng to the L e n awee County Prosecutor, the vo l ume of drug cases 
in the county has esca l ated to the po int where two ass istant prosecut i ng 
attorneys have been ass i gned to hand l e drug cases. Tota l fe l ony and 
m isdemeanor arra i gnments in the county genera l l y s howed a modest 
increase between 1986 and 1988, with arra i gnments r is ing from 2,416 to 
2,686. The prosecutor attr ibutes ha lf of th is i ncrease in arra i gnments to 
drug and drug-re lated cr ime. Accord i ng to the Ch ief Prosecutor, the 
system wou l d come to a ha lt with in 2  weeks if a l l cases had to be tr ied. 
He sa id that 86 percent of h is off ice’s cases are p l ea barga i ned to a 
lesser charge, and th is occurs at a number of stages in the cr imina l jus- 
t ice process. 

Judges/Courts Accord i ng to the Ch ief Judge of the 39th Circu it Court, an i ncrease in 
drug cases is be i ng contro l l ed by excess i ve p lea-barga in i ng. Th is has 
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kept the number of cases heard by the court re lat ive ly stab le in recent 
years. Accord i ng to the j udge, approx imate ly 8 5 percent of the prose- 
cutor’s cases are p l ea-barga i ned. The j udge to ld us that the court was 
sentenc i ng an i ncreased number of offenders to perform commun i ty ser- 
v ice, but data were not read i l y ava i l ab l e to determ ine the extent of th is 
pract ice. 

Ja i ls/Prisons The L e n awee County Ja i l, bu i lt in 1954, houses both Adr ian and 
L e n awee County pretr ia l deta i nees (fe lons and m isdemeanants) and con- 
v icted m isdemeanants serv ing 1 year or less. Accord i ng to the County 
Undersher iff, no i nmates have been re l eased ear ly because of ja i l over- 
crowd ing. However, the court’s i ncreased use of commun i ty serv ice in 
l i eu of ja i l /pr ison sentences has he l ped contro l overcrowd ing. The 
Undersher iff sa i d the county has i ncreased the number of beds in the 
ja i l through doub l e bunk i ng on two occas i ons, As a resu lt, the ja i l b e d  
capac ity has grown substant ia l l y, from 60 beds pr ior to 1983 to 136 
beds as of December 1989. Stat ist ics were not ava i l ab l e to determ ine the 
number of ja i l ed i nmates conv i cted for drug offenses, but the Under- 
sher iff est imated that at least ha lf of the i nmates had been conv i cted of 
drug offenses. 

Paro le Two paro le agents ass i gned from the M ich i gan Department of Correc- 
t ions superv i se a l l paro l ees res id i ng in L e n awee County. Accord i ng to 
one of the agents, the case l oad has i ncreased 61 percent-from 70 
paro l ees in 1 987 to 179 in 1989. In response to the i ncreased case l oad, 
an add it i ona l paro l e agent was ass i gned in 1989. The agent est imated 
that approx imate ly 8 5 percent of the paro l ees were conv i cted of drug- 
re lated cr imes. 

Treatment Conv i cted county offenders recommended for drug treatment are 
referred to the Sage Treatment Center at Bixby Hosp ita l. Accord i ng to 
the Center’s d irector, 70 percent of the Center’s c l i ents are referred by 
the court system. As a resu lt of i ncreased arrests and ind iv i dua ls 
requ ir ing more substance abuse treatment, the wa it i ng per i od for inten- 
s ive and pat ient serv ice i ncreased from 1 month to 5 months in Ju ly a nd 
August 1989. The number of fe lons treated by the Adr i an/Lenawee 
County cr imina l just ice system increased 173 percent-from 271 in 
1 985 to 740 in 1988. 
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Ma jor Contr ibutors to Th is &port 

Genera l  Government We l don McPha i l , Ass istant Director, Admin i strat i on of Just ice 
Issues 

D iv is ion, Wash i ngton, 
D.C. 

Los Ange l es Reg i ona l  Rona l d G. Viereck, Reg i ona l  Management Representat i ve 

Office Dor ian R. Dunbar, Eva luator in Charge 
Leyton G. Morgan, Site Sen i or 
Victor ia A. Hughes, Eva luator 

Atlanta Reg i ona l  
O ff ice 

Wi l l i am D. Morgan, Site Sen i or 

Detro it Reg i ona l  O ff ice Henry L. Ma l one Reg i ona l  Ass i gnment Manager M ichae l J Ross b ite Sen ior , 
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