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This report assesses the Federal Government’s drug
enforcement and supply control efforts during the
last 10 years, including information contained in‘a
series of GAQO reports issued on drug controif and
various related topics during this time.

Federal agencies have fought hard to reduce the ad-
verse impact of illegal drugs on American society.
While current indicators suggest some positive re-
sults in reducing drug-related deaths and injuries
and decreasing heroin supplies, the drug trade con-
tinues to flourish, and the problem persists for rea-
sons tied to the enormous supply of and demand
for drugs.

Effective law enforcement, crop eradication, and
other controls will cause shifts and temporary dis-
ruptions in trafficking and use patterns, and buy
time to enable the Nation to concentrate on long-
term solutions. But if the United States is to make
greater inroads, it must take a much tougher and
consistent stance. The executive and legislative
branches must form a partnership to agree upon
and vigorously carry out a consistent nati ’
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COMPTROLLER GENERAL OF THE UNITED STATES
WASHINGTON, D.C. 20848

B-175425

To the President of the Senate and the
Speaker of the House of Representatives

The United States drug abuse problem has been a matter
of national concern for decades, and, in recent years, the
illegal use of drugs has been increasing in many countries
throughout the world. The huge supply and demand for
illegal drugs continues to frustrate attempts to contain
the problem.

This report presents an assessment of the extent and
nature of drug abuse in the United States, focuses on the
Federal drug supply reduction strategy, and identifies a
number of long-standing problems hampering the effective-
ness of the Government's drug law enforcement and supply
reduction efforts. The report contains recommendations
for improving efforts under the present Federal strategy
and proposes that the executive and legislative branches
form a partnership to agree upon and vigorously implement
a consistent national policy on drug abuse. The report
also points out that the drug abuse problem is too much
for the United States to overcome alone and recommends
the establishment of a consortium of victim countries
to develop a global plan of action.

We are sending copies of this report today to the
Director, Office of Management and Budget; Director,
Administrative Office of the U.S. Courts; Director,
Central Intelligence Agency; the Secretaries of
Health, Education, and Welfare, Transportation,
Treasury, and State; and the Attorney General of the

United States.
Cgm;p’;-‘gﬁeééral

of the United States
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COMPTROLLER GENERAL'S GAINS MADE IN CONTROLLING
REPORT TO THE CONGRESS ILLEGAL DRUGS, YET THE
DRUG TRADE FLOURISHES

Federal agencies have fought hard to reduce the
adverse impact of illegal drugs, primarily heroin
and dangerous drugs, on American society. These
efforts have shown some positive results as meas-
ured by decreased drug-related deaths and injuries,
and reduced availability of some illegal drugs.

Nevertheless, drug trafficking and abuse still
flourish despite several decades of U.S. efforts
both here and abroad. The gains made are fragile,
requiring constant vigilance, as

--source countries move gquickly to fill
temporary drug shortages,

——trafficking patterns shift, and
--the types of drugs consumed readily change.

This report assesses the Federal Government's drug
enforcement and supply control efforts during the

last 10 years, including information contained in

a series of GAO reports issued on drug control and
various related topics during this time. (See

pp. 161 to 164.)

WHAT SUCCESSES HAVE BEEN ACHIEVED?

Notable successes have been attained in carrying
out the Federal supply reduction strategy, as a
result of actions taken in the United States and
overseas to immobilize major trafficking networks
and control the production of illicit drugs.

(See pp. 15 to 21.)

--Turkish- restrictions on poppy cultivation and
increased United States and French enforcement
disrupted the French-Turkish heroin connection
in the early 1970s and produced a dramatic
shortage of heroin in the United States.

--Joint U.S.-Mexico efforts in crop eradication
and narcotics enforcement, assisted by a drought,
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are decreasing Mexico's share of the U.S. illicit
heroin market. Street-level heroin currently

has the lowest purity and highest price since 1973,
and National Institute of Drug Abuse statistics
show that heroin-related deaths have been declining.

--Enforcement activities in the United States and
abroad have caused significant drug removals and
increased clandestine laboratory seizures.

--Emphasis on conspiracy investigations has led
to many high-level drug traffickers being
convicted on conspiracy charges, some receiving
substantial prison sentences.

--Other countries have increased their efforts
to reduce supply on their own and through
United Nations and United States programs.

--The amount of diversion of legal drugs at the
wholesale and manufacturing levels has declined
sharply in recent years. o

s ; RS
Current indicators sugqest that there is a major
shortage of heroin in the United States,’a signif-
icant accomplishment against the Nation's number one
drug enforcement priority. However, this and other
such hard~won successes are short-lived. Growing
areas, shipment routes, trafficking organizations,
and even the types of drugs abused all readily
change and adapt to new conditions.

For example, the heroin shortage created by the
breaking of the French Connection was temporary.
Mexico emerged as the next pr1n01pal supplier, of
heroin to the United States. /Today's concerf is
that as Mexican heroin avallaglllty declines, heroin
from Southeast Asia and the Middle East will fill
the gap. Some also fear that use of dangerous
synthetic drugs will continue to increase as heroin
users find it difficult to obtain heroin.)

(See pp. 19 to 21.)

WHY DOES THE PROBLEM PERSIST?

THE ENORMOUS SUPPLY OF AND DEMAND FOR DRUGS has
created a multibillion dollar worldwide business
involving millions of Americans.) The National
Institute on Drug Abuse has estimated that

there are:

ii
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--1.7 million persons who have used heroin,
with 453,000 daily users.

--13 million persons who have used stimulants
such as amphetamines.

--6.9 million persons who have used PCP at
least once.

--10 million who have used cocaine.

--43 million people who have tried marijuana
at least once.

The marijuana market alone consumes between
60,000 and 91,000 pounds per day, resulting
in an outlay of $13 billion to $21 billion

per year. (See pp. 21 to 25.)

THE SOCIAL, ECONOMIC, AND POLITICAL REALITIES OF
DRUG-GROWING COUNTRIES make it difficult to pre-
vent cultivation of illicit crops and stop
trafficking at the source.) Most producing nations
are poor, underdeveloped, struggling countries
presenting problems that are too complex for a
predominantly law enforcement approach to be
effective in reducing drug supplies. Suppression
efforts have been hindered by long-standing and
socially accepted traditions of smuggling and
corruption. As seen from several pilot projects,
the other approach of substituting legitimate
crops for drugs requires massive economic develop-
ment that is both costly and long~term. To date,
the developed countries of the world have been
unwilling to fund such high-risk ventures.

(See pp. 29 to 31, and 44 to 55.)

THE ENORMOUS PROFITS OF DRUG TRAFFICKING attract an
ample number of entrepreneurs who see opportunities
that far outweigh those offered by legitimate busi-
nesses.) Payments by abusers and traffickers for
heroin, "‘cocaine, marijuana, and hashish in the
United States are estimated to be on the order of
$35 billion to $51 billion annually. Drug traf-
ficking in .the U.S. today appeals to people from
all walks of life, including doctors, lawyers,
accountants, businessmen, and entertainers.

(See pp. 31 and 32.)
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IT IS EASY TO ENTER AND DISTRIBUTE DRUGS in the
United States.) While nobody knows for sure how
much illicit drugs come into the country, it has
been estimated that law enforcement agencies seize
only 5 to 10 percent of all illicit drugs available.
(See pp. 31 and 32.)

ACTIONS NEEDED TO FULLY SUPPORT FEDERAL DRUG
STRATEGY IMPLEMENTATION HAVE NOT MATERIALIZED:)
Differing views among Government agencies, as well
as the public, make it difficult to attain the
necessary legislative, executive, and judicial
actions. Drug supply reduction efforts have yet
to achieve a well-integrated, balanced, and
coordinated approach. (See pp. 32 to 34.)

WHAT CAN WE DO ABOUT THE PROBLEM?

The United States must take a much tougher
and consistent stance to make real gains in
reducing the availability of illicit drugs.
The following long-standing problems must be
resolvedrs

—-Organizational difficulties between Federal
agencies diluting law enforcement efforts
at borders.

—--Large-scale drug traffickers, in terms of
immobilization from trafficking, being
incarcerated for short periods of time while
their ill-gotten gains remain intact.

—--Unclear Federal, State, and local enforce-
ment roles hampering attacks on drug
traffickers.

—--Inconsistent and sometimes conflicting drug
policies resulting in no clear overall
direction.

--Businesses and individuals promoting the use
of drugs through the sale of drug-oriented
paraphernalia and magazines.

--Governments of developed countries and inter-
national financial institutions providing
little or no support for controlling illicit
drug production.
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The executive and legislative branches must
form a partnership to agree upon and affirm

a national policy for dealing with drug abuse
and support necessary legislation. A Jjoint
commission could be formed to accomplish this
and to recommend a course of action to promote
vigorous implementation of the agreed policy.
(See pp. 34 and 35.)

BORDER MANAGEMENT PROBLEMS
NEED TO BE RESOLVED

Although the U.S. border provides opportuni-
ties for interdicting illicit drugs, the
availability of drugs attests to the fact

that the border has not been a serious
impediment to illegal entry. Large amounts

of heroin and marijuana have crossed the land
border with Mexico. More recently, our South-
eastern States have been flooded with marijuana
and cocaine shipped by air and sea from South
America. (See pp. 66 to 82.)

GAO recommended in its 1977 report on the South-
west border (GGD-78~17) that the Congress require
the executive branch to develop a comprehensive
border control plan. A border management agency
should be established to overcome organizational
difficulties and better respond to the problems
created by drug smuggling. (See pp. 69 and 70.)

OPPORTUNITIES TO OVERCOME
OBSTACLES IN IMMOBILIZING
MAJOR TRAFFICKERS

Federal efforts to reduce drug trafficking
through attempts to immobilize major traf-
fickers have fallen short of expectations.
Even though numerous high-level traffickers
have been convicted their organizations often
continue to operate and maintain distribution
capacity. A concerted effort among numerous
Federal agencies to incarcerate major drug
dealers for long periods and take away their
financial resources has not materialized to
the extent necessary. (See pp. 83 to 112.)



For recommendations to the Congress and Federal
agencies that will strengthen prosecution of
drug traffickers and dealers and help to better
attack the tremendous financial gains from
trafficking. (See pages 111 and 112.)

CHANGES IN BAIL AND SENTENCING COULD
STRENGTHEN IMMOBILIZATION EFFORTS

Bail and sentencing practices in Federal
courts throughout the country have diluted
the effect of drug enforcement efforts.
Many defendants who are released on bail
continue their drug trafficking because
Federal law does not allow judges to con-
sider danger to the community a reason for
denying bail. Even when convicted, drug
traffickers are often not effectively im-
mobilized for long periods because prison
sentences are short. (See pp. 113 to 126.)

The Congress should consider modifications

to the bail law that take into account both
constitutional principles and the means to
prevent traffickers from engaging in illegal
activities that present a danger to the
community. Correcting the sentencing problem
is not easy, however; any changes to the
criminal justice system must be comprehensive
and approached with utmost caution. GAO there-
fore recommends that the Judicial Conference
of the United States assess the effects of
judicial discretion, including the sentencing
of drug violators. See p. 126.)

NEED TO CLARIFY FEDERAL, STATE,
AND LOCAL ENFORCEMENT ROLES

Increased reliance has been placed on State and
local drug enforcement efforts because Federal
efforts have focused on leaders of national
and international trafficking networks. Even
though the Federal Government has developed
numerous programs to assist and cooperate with
State and local agencies, the mounting of a
unified attack has been made virtually impos-
sible by financial, political, and other
realities. State and local agencies are al-
locating fewer resources for drug enforcement,
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and Federal grants for the same purpose have
declined as well. 1In addition, jurisdictional
problems in some regions hinder attempts to
fully mobilize the more than 15,000 police
agencies in the United States against drug
abuse and trafficking. (See pp. 127 to 134.)

In the face of these difficulties, the Attorney
General must establish a clear, realistic policy
on what can reasonably be expected from State
and local governments and what the Federal
Government should do to elicit their support.
The response of the various levels of govern-
ment to businesses' and individuals' promoting
the use of drugs through the sale of drug-
oriented paraphernalia and magazines must also
be addressed. (See pp. 134, 21, and 22.)

SOMEONE MUST OVERSEE
STRATEGY IMPLEMENTATION

The Congress has long recognized the Federal
Government's continuing failure to provide

a central mechanism to establish drug policy
and be accountable for its effective imple=
mentation. Even though the Office of Drug
Abuse Policy was established to do this, it
was abolished before it had a chance. 1If

any improvement is to be made in coordinat-
ing Federal drug control efforts, someone is
needed who has a clear delegation of authority
from the President to monitor activities and
demand corrective actions. This responsibility
is currently entrusted to the President's
Domestic Policy Staff, and it is too early to
tell whether this arrangement will ensure the
vigorous implementation of the Federal drug
strategy. The presence of a tough and con-
sistent stance will go a long way in demon-
strating within the United States and to

other countries the strong commitment our
Nation is making in combatting the drug abuse
problem. (See pp. 10 to 12 and pp. 34 and 35.)

DRUG PROBLEM REQUIRES WORLDWIDE COMMITMENT

The United States has been the prime force in
efforts to control illicit drug production, but
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increased commitment of developed countries is
needed if we are ever to have a great impact

on the problem. With this reality in mind, GAO
recommends that the Secretary of State, with the
support of the Congress, promote a world con-
ference and the formation of a consortium of
victim countries that would develop a plan of
action to fight the global drug problem in a
unified way. (See pp. 37 to 65.)

To further develop strong drug control within
foreign countries, GAO also recommends that

the Secretary of State require the Assistant
Secretary for Narcotics Matters to prepare
realistic Country Narcotics Actions Plans
detailing short and long-term objectives, the
means of achieving these goals, and the methods
for reviewing progress. For drug-producing
areas that encompass several countries, action
plans should be prepared on a regional basis.

GAO believes law enforcement and crop eradication
will always have a major role in drug control,
and can have an even ¢greater impact if GAO's
recommendations are implemented. However, there
is no guarantee that the supply and use of drugs
will be reduced significantly for a long time.
Effective enforcement, eradication, and other
controls will cause shifts and temporary dis-
ruptions in trafficking and drug use patterns
and will buy time to enable the Nation to con-
centrate on long~term solutions. Also, it

is generally acknowledged that the demand for
drugs would be even greater were it not for law
enforcement and supply control efforts.

One question which remains unanswered is: How
does this Nation effectively curtail the demand
for illicit drugs? 1In the Nation's search for
long—-term solutions to the drug abuse problem, it
must continue to give high priority to each vital
component of the Federal effort: law enforcement
and control, treatment and rehabilitation, educa-
tion and training, and research.

Eight Federal Government organizations having

direct supportive responsibilities for activities
discussed in this report were asked to comment on
the report. The Administrative Office of the U.S.
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Courts and the Federal Judicial Center offered
no specific comment on GAO's report. The
Department of the Treasury, the Central
Intelligence Agency, and the Department of
Health, Education, and Welfare in their
responses did not take issue with any of the
report's contents. The Departments of Justice,
Transportation, and State, while generally
agreeing with GAO's assessment of the drug
problem and recommendations to address it,
expressed some concern with certain areas in
the report they considered misleading, out-
dated, or disappointing. Chapter 8 contains a
discussion of these Departments' concerns and
GAO's evaluation. (See pp. 135 to 147.)
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CHAPTER 1

INTRODUCTION

(Drug abuse and trafficking still flourish despite
several decades of efforts to overcome the problem. )
Since 1968, the Federal Government has frequently
reviewed and adjusted its strategy-—both domestic and
international. @@ur country's $5.5 billion drug abuse
program during-the past decade has dealt with both demand
reduction ($3.4 billion) and supply reduction ($2.1 billion).

¢ pa”~
This report presents(gn assessment of the extent and
nature of drug abuse in the United States,—focus§S’on the
Federal drug supply reduction strategy, and‘identifies a
number of long- stand1ng(problems’hamper1ng the effective-
ness of the Government's drug law enforcement and supply
reduction efforts.)

ASSESSMENT OF THE NATURE AND EXTENT OF DRUG ABUSE

The adverse social costs of drug abuse to the Nation
are staggering, although impossible to measure precisely.
Federal Government estimates of the annual social costs to
counter drug-related crimes and lost productivity, and to
carry out treatment and prevention programs range from
$10 billion to $14 billion. The human tragedy of more
than 7,800 drug-related deaths in 1977, broken homes, ruined
lives, and divided communities are results of drug abuse
which cannot be calculated in dollars and cents.

(A continuing trend of great concern is the levels of
drug use and abuse among young people in the United States.
Since the mid-1960s drug abuse has increased dramatically,
spreading from colleges to high schools to junior high
schools and below. The serious implication of this
trend is illustrated by the fact that drugs were the
seventh most common cause of death for Americans aged 10-19
and ranked fourth for the 20-24 age group in 1976. These
age categories represented one-fourth of all drug- -related
deaths during 19760)CU\ ek 07

National drug use and abuse trends are illustrated by
the following; and are also detailed in Appendix I.

--The National Institute on Drug Abuse (NIDA)
estimates that, since 1973, at any one time
an estimated 450,000 to 500,000 persons use heroin
daily. In 1977 an estimated 1.7 million persons



used heroin on less than a daily basis. It is
also estimated that 19 percent of the property
crime committed in the Unlted|States is heroin-
related.

--Heroin is readily available to U.S. troops in
Europe. Additionally, the services have exper-
ienced an increase in the use of marijuana by the
troops. In some instances the drug abuse problem
that the military has encountered is more serious
than the drug abuse problem in major U.S. cities.

-~The use of the hallucinogen PCP has nearly
doubled over the past year and surpassed the use
of LSD. PCP is regarded by many medical experts
as potentially the most harmful of the commonly
abused drugs.

--Cocaine and marijuana use has moved from the
fad stage and has become accepted by an in-
creasing number of the Nation's population.
Cocaine use is increasing. Its use occurs
primarily among people age 12 to 25, and in
1977 it was reported that the first use of
cocaine occurred at the sixth grade level and
below in the Nation's schools. The public
uses marijuana more than any other psychoac-
tive drug. An estimated 43 million Americans
have tried marijuana, and its use has been
rising steadily in the past decade. The
portion of young people using marijuana on
a daily basis is increasing and is now approach-
ing 9 percent among high school seniors nation-
wide. Average monthly use of marijuana is
estimated at 1 person in 25 for those 12 to
13 years old and 1 in 7 for those 14 to 15
years old. Recent studies have shown that
the use of marijuana can be a stepping-stone
to other drugs, and that dependency and toler-
ance do occur.

--An estimated 7,800 persons died in 1977 as a
result of abusing drugs, a decrease of about
1,600 from 1976. Deaths from heroin declined
by about 59 percent, while deaths from tran-
quilizers and barbiturates each declined by
about 5 percent. Deaths related to PCP are
up 18 percent.

In 1972, and again in 1977, thousands of Americans were
asked whether they ever had taken any of a variety of illegal
drugs. The following chart presents their answers.

2
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HISTORICAL EVOLUTION OF ‘
FEDERAL CONCERN AND EFFORT ‘

The drug problem has been a matter of national con-
cern since the early 1900s when the first narcotics laws
were passed. Early efforts to deal with the problem pri-
marily focused on reducing the supply of drugs, first
through taxation, then by prohibition and strict legal con-
trol. The basic assumption behind this approach was that
reducing the supply and availability of drugs would lead to
a reduction in their use by encouraging drug-dependent
individuals to detoxify, and by keeplng drugs out of the
hands of users.

By the end of the 1950s there was a general agree-
ment on the part of both the public and legislators that
the Federal policy of strict supply reduction by itself
was not enough. During the 1960s and early 1970s, as
drug abuse increased and spread to new markets, the
almost exclusive emphasis on supply reduction and stiff
penalties was challenged with growing frequency, leading
to increased research and experimentation with treatment
for drug abusers.

Beginning in 1968, in response to rising public and
political concern about drug abuse and its consequences
for society, a variety of changes occurred in an attempt
to curtail drug abuse.

Reorganization of the Federal
drug law enforcement efforts

As drug abuse was increasing, Federal counter-efforts
were found to be highly fragmented and generally ineffective
in curtailing drug supplies. To overcome the needless over-
lap and competition between rival agencies, an effective
organization structure was needed.

President Johnson's Reorganization Plan No. 1 of 1968
transferred primary drug investigative responsibility to
the Justice Department. Drug law enforcement agencies in
the Departments of Treasury and Health, Education, and
Welfare were merged to create the Bureau of Narcotics and
Dangerous Drugs (BNDD). Treasury's U.S. Customs Service
continued to be responsible for drug smuggling
investigations.



The formation of this new agency did not solve the
problem. Drug law enforcement continued to be charac-
terized as "fragmented" and having "serious operational
shortcomings.” By 1972, the criminal investigative and in-
telligence functions were shared by (1) BNDD and the
Office for Drug Abuse Law Enforcement (ODALE) in the
Department of Justice and (2) the U.S. Customs Service,
as part of its antismuggling functions, in the Department
of the Treasury. The Office of National Narcotics
Intelligence (ONNI), also in the Department of Justice,
was responsible for developing and maintaining a national
narcotics intelligence system and for serving as a clearing-
house for Federal, State, and local agencies needing access
to such intelligence.

To correct these problems, President Nixon's Reorgani-
zation Plan No. 2 of 1973 created a single agency approach
to drug enforcement. BNDD, ODALE, and ONNI were abolished
and all Federal drug enforcement was vested in one new
agency, the Drug Enforcement Administration (DEA) in the
Department of Justice. The functions and resources of the
abolished agencies, together with the investigative and
intelligence gathering functions and resources of the Cus-
toms Service relating to drug law enforcement, were
transferred to DEA. The Customs Service's anti-drug role
was limited to interdiction of illicit drugs at U.S. bor-
ders and ports of entry. This plan also intended a more
significant role for the Federal Bureau of Investigation
" (FBI) in drug enforcement.

Even after this reorganization problems continued to
exist. 1In our report entitled "Federal Drug Enforcement:
Strong Guidance Needed," dated December 18, 1975, we pointed
out that the problems of fragmented organizations and inter-
agency conflicts had not been resolved, and we endorsed the
recommendation in the Domestic Council's September 1975 re-
port calling for settlement of jurisdictional disputes
between DEA and Customs. Our report contained a note of
caution that it was questionable whether agreements brought
about by Presidential directive will ever work without a
clear delegation of authority to someone acting on behalf
of the President to monitor adherence to guidelines and tell
agencies what is expected of them. The report also pointed
out a need to clarify the FBI's role in drug law enforcement.

The effectiveness of the present organization struc-
ture in carrying out drug law enforcement operations is
discussed in the succeeding chapters of this report.
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Reorganization of the Federal |

drug abuse prevention efforts i

Prior to the early 1970s no single office had primary
responsibility for coordinating the Federal drug abuse
prevention effort. :

President Nixon, in a message to%the Congress on June 17,
1971, stated that the drug abuse problem had reached the di-
mension of a "national emergency" and that drug law enforce-
ment must be balanced by a "rational approach" to the
reclamation of the drug abuser himself. By Executive Order
he created the Special Action Office for Drug Abuse Preven-~
tion (SAODAP). SAODAP was given the responsibility of mobi-
lizing, coordinating, and overseeing the resources of the
Federal Government to provide treatment and rehabilitation
for drug abusers. The Federal drug abuse prevention func-
tions were scattered among as many as.l4 agencies engaged
in research, prevention, training, education, treatment, and
rehabilitation, all aimed at reducing the demand for drugs.

With the enactment of the Drug Abuse Office and Treat-
ment Act of 1972 (Public Law 92-255) Federal policy clearly
called for a balanced response to the problem of drug abuse
by adding a vigorous prevention and treatment component to
the existing law enforcement effort. The act mandated the
temporary Special Action Office, and authorized the permanent
establishment of NIDA--a separate organization within the
Department of Health, Education, and Welfare-—-to handle
research, prevention efforts, treatment, training of profes-
sional and paraprofessional personnel, and rehabilitation
programs.

The Drug Abuse Office and Treatment Act also created
the Strategy Council on Drug Abuse and directed the devel-
opment, promulgation, and yearly publication of a compre-
hensive, coordinated, long-term Federal strategy for all
drug abuse prevention and drug enforcement functions con-
ducted, sponsored, or supported by the Federal Government.
The first Federal Strategy for Drug Abuse and Drug Traffic
Prevention prepared by the Strategy Council was published
in 1973, and four others followed in 1974, 1975, 1976 and
1979. 1In addition, the White Paper on Drug Abuse, a report
to the President from the Domestic Council Drug Abuse Task
Force, was released in 1975. :



Reorganization of Federal
international narcotics control

Narcotics control considerations have played a fluctu-
ating role in foreign policy since the early 1900s. As the
Federal Government moved to a more comprehensive drug abuse
and traffic prevention policy, curtailment of drug supplies
originating outside the United States received an increas-
ingly higher priority.

In his June 17, 1971, message to the Congress,
President Nixon asked for accelerated international coopera-
tion and made narcotics control a top priority foreign
policy objective. With the establishment in August 1971 of
the Cabinet Committee on International Narcotics Control
(CCINC) and the designation of the Secretary of State as
Chairman, the President gave the Department of State primary
responsibility for developing an intensified network of
international cooperation and controls. CCINC was charged
with developing a strategy to check the illegal flow of
narcotics to the United States and coordinating the efforts
undertaken abroad by involved Federal departments and
agencies to implement that strategy. While the CCINC was
assisted by various subcommittees, the Senior Advisor to the
Secretary and Coordinator for International Narcotics Matters
chaired the CCINC Working Group and, as the Secretary's
designee, was given the authority to coordinate the programs
and policies of various U.S. agencies involved in interna-
tional narcotics control.

U.S. embassy involvement in drug law enforcement
increased in many countries as a result of the President's
directive establishing the CCINC. To complement the
Washington effort, drug control committees were formed in
some foreign nations to deal with illicit drug trafficking.
The committees were responsible for coordinating and
guiding U.S. anti-drug activities in their respective
countries. Their first task was to develop plans out-
lining, among other topics, the (1) host country's
influence on the U.S. drug problem, (2) U.S. goals and
objectives to counteract this influence, and (3) specific
steps to achieve these goals and objectives.

The CCINC met five times in 1971-1973 to determine
overall policy and to act on recommendations from the
Working Group. CCINC's last meeting was in November 1973,
when it met jointly with the President and the Domestic
Council Cabinet Committees on Drug Abuse. The Select
Committee on Narcotics Abuse and Control noted this in a
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1977 report, and said that CCINC's not holding meetings
eliminated high level policy direction to the working
interagency subcommittees.

The Agency for International Development (AID) was
also active in international narcotics control. 1In 1967,
it first authorized funds to provide enforcement and
agricultural equipment for poppy control and substitution
in Turkey. Between 1971 and 1973, AID, using contingency
funds provided by the Foreign Assistance Act, financed,
managed, and implemented almost all narcotics assistance.
For the first time the Congress specifically appropriated
international narcotics control funds for fiscal year 1974,
and, in November 1973, the Secretary delegated to the Senior
Advisor the responsibility for administering the internat-
ional narcotics control program funded under Foreign
Assistance Act legislation. This program provided technical
assistance, equipment, supplies, and training to key produc-
ing and trafficking countries. Most of the expenditures,
however, were programmed through AID under a State/AID
Participating Service Agreement.

The President abolished the CCINC and its subcommittees
in March 1977, along with the cabinet committees on drug
abuse prevention and drug law enforcement. At the same
time, the President activated the Office of Drug Abuse Policy
(ODAP) to oversee the formation and implementation of drug
abuse policies, and he directed that the Strategy Council be
revitalized to serve as the Government-wide advisory committee
for this problem area.

During fiscal year 1978, the Department of State assumed
those narcotic control functions previously performed by AID.
In October 1978, the Congress approved the creation of the
Bureau of International Narcotic Matters in the State Depart-
ment which provides the focus for integrating narcotic con-
trol considerations within the general foreign policy of the
United States.

FEDERAL GOVERNMENT STRATEGY

Federal strategy to curb the extent and impact of drug
abuse in the United States has become multifaceted, recog-
nizing the link between education, treatment, rehabilita-
tion, research, law enforcement, crop eradication, and rural
development. It consists of a variety of domestic and inter-
national efforts to reduce the supply of and demand for
illicit drugs and those legal drugs diverted to illicit use.
The strategy points out that successful Government efforts
can minimize drug abuse.
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The strategy consists of a three-part effort to reduce
the negative effects of drug abuse and parallels the
authority of the single-purpose, lead agencies in the drug
field. In the area of drug abuse prevention, treatment,
and rehabilitation, NIDA has overall responsibility. For
supply control activities, two agencies are chiefly
responsible. DEA is the lead agency for drug law enforce-
ment. The Department of State has responsibility for
coordinating international narcotics control efforts and
crop substitution efforts, with authority vested in the
Assistant Secretary for International Narcotics Matters.

The objective of supply reduction is to reduce drug
availability for illicit use by making drugs difficult
to obtain, expensive, and risky to possess, sell, or
consume. Supply reduction efforts attempt to disrupt
the entire chain of production and distribution through
substituting and eradicating crops in illegal growing
areas abroad, interdicting illicit shipments, arresting
and jailing important traffickers, and seizing and con-
fiscating the equipment and fiscal resources needed to
operate trafficking networks. The basic assumption is
that decreasing availability will result in fewer people
experimenting with drugs, fewer experimental users ad-
vancing to chronic, intensive use of drugs, and many
current drug users abandoning their use and seeking
treatment.

Key elements of domestic drug law enforcement are
-—interdicting drugs at the border,

--carrying out conspiracy investigations and
otherwise targeting Federal enforcement
resources at high-level traffickers,

--immobilizing drug traffickers by incarcerating
them for long periods and reducing their financial
resources,

--controlling the supply of legally manufactured
drugs in order to prevent diversion into illegal
channels, and

--relying on State and local police for directing
efforts against local drug dealers and providing
leads to conspiracy cases.



The Federal Government's goal in' international drug
control programs is to control illicit drugs at their source
and thus prevent them from entering the United States.

The key activities of the international control program
are:

--gaining the support of other nations and inter-
national institutions for drugjcontrol,

--preventing the cultivation of the raw materials
in the source countries by means of illicit
crop destruction and c¢rop substitution programs,
and :

--developing strong drug control organizations within
foreign countries. ' '

NEED FOR CENTRALIZED DIRECTION OF DRUG ABUSE
AND DRUG TRAFFIC PREVENTION

The success of the Federal strategy and the present
organizational structure relies on an effective inter-
action and a close, complementary relationship among 17
Federal agencies 1/, State and local agencies, key foreign
governments, and international institutions. Since the
early 1970s several reviews of the overall drug control
efforts initiated by the executive branch, the Congress,
and GAO have pointed to a continuing need for high-level
policy and program oversight of the rapidly expanding
drug abuse effort.

In July 1976 the Select Committee on Narcotics Abuse
and Control was created by the House of Representatives
to assist committees having legislative jurisdiction in
the area of narcotics abuse and control.

1/The Domestic Council's 1975 "White Paper" on drug
abuse described 17 Federal entities operating pro-
grams in the area of supply and/or demand reduction.
Subsequent investigations by staff of the House
Select Committee on Narcotics Abuse and Control,
however, revealed that there were in fact as many as
100 Federal entities within departments, independent
agencies, or executive offices which have operated
such programs between 1969 and 1976.
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On March 19, 1976, the Congress amended the Drug Abuse
Office and Treatment Act of 1972 (Public Law 94-237) to
establish ODAP in the Executive Office of the President.
One year later, on March 14, 1977, President Carter
activated the office. The legislative intent made clear
that the Congress was dissatisfied with inconsistent and
sometimes conflicting Federal drug abuse policies with no
clear overall direction. The Congress wanted a central
accountability mechanism to insure a coherent Presidential
drug abuse policy throughout the executive branch. ODAP's
statutory authority, responsibility, and objectives were to
oversee all organizational and policy issues for drug abuse
and drug traffic prevention, to coordinate the performance
of drug abuse functions by Federal departments and agencies,
and to recommend and implement resource and program priori-
ties.

By the end of March 1978, ODAP conducted seven inter-
agency policy reviews and issued reports covering the
areas of demand reduction, drug law enforcement, inter-
national narcotics control, narcotics intelligence, re-
gulatory and compliance activities, drug abuse in the
armed services, and border management and interdiction.

In July 1977, President Carter submitted Reorganiza-
tion Plan No. 1 to the Congress which included a proposal
to abolish ODAP. Many members of Congress expressed con-
cern over the termination of ODAP because of their belief
in the continuing need for such a high level policy and
coordinating office, but also saw the need for re- ‘
organization in the Executive Office. A responsible
official assured the Congress that the various functions of
ODAP would continue to be fully carried out within the
Executive Office of the President. On March 26, 1978, the
reorganization plan took effect, and ODAP was abolished
in April. All functions of ODAP have been absorbed by the
Office of Drug Policy in the Domestic Council. Six staff
members are assigned exclusively to drug abuse issues.

Various Members and committees of the Congress continue
to be concerned about the possible adverse impact on drug
abuse policy and coordination in the Government in the
future as a result of the abolishment of ODAP. This concern
centers around whether (1) the essential characteristics of
the ODAP structure, accountability and accessibility to the
Congress, will be maintained and (2) the policy studies and
recommendations promulgated by ODAP as approved by the Presi-
dent will be implemented vigorously by all affected elements
of the executive branch. The responsible committees of the
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Congress have reserved judgment on how effective this new
coordinating structure is until sufficient experience under
the new setup has been gained. !

FEDERAL RESOURCES--FISCAL YEARS 1969-1978

|

During the past decade, the Federal Government has
spent about $5.5 billion on programs to prevent drug abuse
and reduce the availability of illicit drugs. Prior to 1969,
most resources were used to support law enforcement acti-
vities, but as the United States moved to other approaches
for combatting the drug problem, demand reduction became the
predominant effort in terms of financial assistance, receiv-
ing $3.4 billion, or 62 percent of Federal resources. Since
1969, $2.1 billion, or 38 percent of the Federal resources,
were used for supply reduction, mainly for law enforcement
efforts of BNDD/DEA and the U.S. Customs Service.
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TOTAL U. S. DEMAND REDUCTION/SUPPLY
REDUCTION OBLIGATIONS
F. Y. 1969-1978 (note a)

Total Obligations -
Demand Reduction --
Supply Reduction ...

(in millions of dollars)

850 850
800 800
750 750
700 700
650 650
600 600
550 550
500 S~ mmm———s 500
450 ..-..------ 450
400 P 400
5 R
ecose?

250 TR 250
200 T 200
150 150
100 e 100
50 wveee’ 50
o ° 0

1 1 1 1 1 1 1 1 1 1

9 9 9 9 9 9 9 9 9 9

6 7 7 7 7 7 7 7 7 7

9 0 1 2 3 4 5 6 7 8

a/ Figures for 1977 and 1978 are projected amounts
Source: Oversight Hearings on Federal Drug Strategy, 1977

House Select Committee on Narcotics Abuse and
Control, p. 60.
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Most U.S. efforts have concentrated on the domestic
drug abuse problem. A small portion of total resources
were devoted to the supply and demand problems in drug-
producing countries. Assistance prov1ded by the Depart-
ment of State increased from $5.4 million in 1971 to
$40 million in 1978. Overall, this support amounted to
about $222 million, or about 4 percent 1/ of the Federal
resources budgeted for drug abuse control over the past
10 years. The majority was used for supporting supply
reduction efforts, namely crop eradlcatlon programs in
Mexico and Burma.

1/This percentage would increase slightly if the expenditures
for other Federal agencies' supply and demand reduction
programs in foreign countries were included.
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CHAPTER 2

REDUCING DRUG AVAILABILITY IN

THE UNITED STATES--EFFORTS HAVE

NOT HAD LASTING BENEFITS

Law enforcement and diplomatic accomplishments have
shown some positive results in reducing the availability
and adverse impact of some illegal drugs, yet the drug
trade flourishes. Most evidence indicates that these gains
have not permanently reduced overall drug availability, but
have shifted trafficking and distribution patterns and caused
users to switch to other drugs when their preferred drug
becomes hard to get.

The drug problem persists because of enormous consumer
demand, tremendous profits, little risk, and the characteris-
tics of the underdeveloped source countries. 1In addition,
the Federal drug supply reduction efforts have yet to
achieve a well-integrated, balanced, and truly coordinated
approach. The huge supply and demand for drugs and the
enormity of the undertaking will continually frustrate
attempts to contain the problem under the present approach.

WHAT SUCCESSES HAVE BEEN ACHIEVED?

Notable and well-publicized successes have been attained
in- carrying out the Federal supply reduction strategy. These
have resulted from actions taken by the United States to
immobilize major drug trafficking networks through drug law
enforcement and to elicit foreign support in controlling the
production of illegal drugs. For example:

--A Turkish restriction on poppy cultivation and
increased United States and French enforcement
suppressed the French-Turkish heroin connection
in the early 1970s and produced a dramatic
shortage of heroin in the United States.

--Although cold weather and drought may have helped,
DEA reports that joint United States—-Mexico efforts
in poppy eradication and narcotics enforcement have
reduced heroin availability in the United States.
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~-DEA reports that heroin currently has the lowest
purity and highest price since 1973 and that
heroin-related deaths have been ! declining, 1/ which
it attributes to a lessening of' her01n supplies in
the United States. ‘

--Enforcement activities in the United States and
abroad have caused significant drug removals and
increased clandestine laboratory seizures.

~-DEA has increased its emphasis on conspiracy
investigations, and many hlgh -level drug traffickers
have been convicted on conspiracy charges. As a
result, some convicted traffickers have received
substantial prison sentences.

--Foreign countries have increased their support of
supply reduction efforts, both 6n their own and
through programs sponsored by the United Nations
and the United States.

--The amount of diversion of legal drugs at the
wholesale and manufacturing levels has declined
sharply in recent years.

Current indicators suggest that there is a major shortage
of heroin in the United States, a significant accomplishment
against the Nation's number one drug enforcement priority.

Such successes are, however, short-lived--growing
areas, shipment routes, trafficking organizations, and even
the types of drugs abused all change and adapt to new con-
ditions. For example, the heroin shortage created by the
breaking of the French Connection was temporary--Mexico
emerged as the principal supplier of heroin to the United
States. Now the concern is that, as Mexican heroin avail-
ability declines, heroin from Southeast Asia and the
Middle East will fill the gap. Some also fear that use of
dangerous synthetic drugs will continue to increase as
heroin users find it difficult to obtain heroin.

1/DEA uses these three factors to measure its performance and
the availability of heroin. DEA and ODAP recognized these
factors as indicators and not precise measurement devices.
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French-Turkish Connection broken

Perhaps the most widely publicized success was when
the so-called "French Connection" was suppressed in the
early 1970s. It was estimated that in the late 1960s as
much as 90 percent of the heroin used in the United States
was derived from opium diverted from legal production in
Turkey. Much of this high-quality "white" heroin was pro-
cessed by French-Corsican smugglers and transshipped via
France for distribution in the United States. Partly be-
cause of a Turkish ban on poppy cultivation, and partly
because of increased United States and French narcotic ,
enforcement against the trafficking networks, this source of
heroin was nearly dried up by 1973. Heroin availability in
the United States declined and, reportedly, the number of
users dropped dramatically during 1972 and 1973.

Success with the eradication
program in Mexico

With the success in suppressing the supply of heroin
from Turkey, Mexico emerged as the principal supplier of
heroin to the United States. Production was stepped up to
meet the heroin shortage, and Mexico's share of the U.S.
market is estimated to have increased from 38 percent in
1972 to 90 percent by 1976. Correspondingly, the use of
heroin in the United States started increasing again in
early 1974 after declining in 1972.

Mexico decided in 1975 to dramatically increase its
effort to eliminate illicit opium cultivation by expanding
crop destruction operations and committing more personnel
to the task. Now it is reported that successes in eradi-
cation campaigns and enforcement actions have reduced
overall availability of heroin in the United States and
contributed to a shift in marijuana sources from Mexico to
Colombia. It has also been reported that cold weather and
drought in Mexico's poppy-growing areas have contributed to
this decrease.

Heroin indicators show declines

Though the effectiveness of drug control efforts is
virtually impossible to precisely measure, DEA's three heroin
availability indicators all point to decreased supplies of
the drug. The retail heroin purity index, which measures
the purity of heroin available at the street level, has
declined from 6.1 percent in 1976 to 4.1 percent during

17



'November 1978. At the same time, the lprice of heroin has
reached its highest level since 1973, when the full impact
of the Turkish opium ban was evident.  Heroin-related over-
dose deaths, as reported by the Drug Abuse Warning Network
(DAWN) 1/ were 770 in 1977, down almost 60 percent from 1976.
(See app. I, pp. 154 and 155.)

Drug seizures and removals increase

Enforcement activities in the United States and abroad
have caused significant removals of drugs from the illicit
market and an increased number of clandestine laboratory
seizures. Total domestic and foreign heroin/opium removals
increased substantially in 1977, to almost 41,000 pounds
from about 22,000 pounds in 1975. During the same period,
seizures of cocaine, marijuana, and hashlsh also increased
substantially. In addition, the seizure of clandestine drug
laboratories increased 65 percent from 1976 to 1977. Of the
laboratories seized in 1977, 50 were producing PCP, and 77
were producing stimulants, hallucinogens, and other drugs.
According to DEA, the number of seizures suggests a prolif-
eration of clandestine laboratories in the United States.

The preceding statistics are difficult to interpret
and are not necessarily true measures of enforcement effec-
tiveness. With the exception of marijuana, most drugs are
seized closest to the source of production, and foreign
seizures do not necessarily mean that' these drugs were
destined for the United States. However, drug seizures
by law enforcement over the years have been significant.
(See app. II, p. 156.) .

Conspiracy cases stressed:

One of the most significant accomplishments in the law
enforcement area has been DEA's increased emphasis on con-
spiracy and financial investigations to immobilize high-level
traffickers and their organizations. In 1978, 104 traffickers
were charged with conspiracy violations in Federal Court,
compared to 90 in 1974. Moreover, there has been increased
numbers of complex conspiracy cases. This topic is more
fully discussed in chapter 5.

1/NIDA and DEA have developed a national drug abuse data
collection system which collects data associated with
drug abuse~related crises as reported by hospital
emergency rooms and medical examiners in 24 of the
largest metropolitan areas of the United States.
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Complex conspiracy cases directed at financiers and
organizational heads who isolate themselves from actual drug
transactions are much more time-consuming than "substantive"
cases where an individual is arrested immediately after drugs
are purchased from him. A breakdown of DEA's arrest statis-
tics of traffickers arrested during the period 1975 through
1978 are contained in appendix II, page 156.

Greater foreign support for
drug control programs

Foreign countries have increased their support of
efforts to reduce drug supplies. The Department of State
has used its diplomatic offices and narcotics assistance
funds to establish cooperative efforts with 10 countries
which are principal sources of drugs flowing into the United
States. To illustrate, Mexico's decision to use herbicides
and increase its eradication efforts is considered to be
the single most important factor contributing to the decrease
in Mexico's share of the U.S. illicit heroin and marijuana
markets. These efforts by Mexico are also believed to be the
primary reason for the favorable changes in the heroin-related
fatalities and heroin retail price purity.

Through the United Nations Fund For Drug Abuse Control
(UNFDAC), more than 70 foreign governments have contributed
to international narcotics control programs. The increase
from the 40 member nations contributing in 1975 illustrates
the increased international concern for the drug problem. Other
indications include a judicial assistance treaty between the
United States and Switzerland, development and ratification
of the Single Convention on Psychotropic Substances, and the
assignment of drug control attaches to Thailand by at least
six foreign nations.

Successes have few lasting benefits

Despite these many hard-won achievements, the Federal
supply reduction efforts have not had a significant impact
on the overall drug problem. Successes have been tem-
porary, as drug trafficking and drug use patterns shift in
response to supply reduction efforts.

Even though recent successes in attacking the supply
of Mexican heroin have reportedly reduced overall heroin
availability in the United States, it remains to be seen
whether this gain can be maintained. Experts consider it
likely that the United States will become an increasingly
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attractive market for heroin from Southeast Asia and, perhaps,
the Middle East. Mexico currently remalns the principal
supplier of heroin to the United States, but DEA intelligence
reported in 1978 that traffickers are finding Asian heroin
a desirable alternative to Mexican heroin because of its
low price and availability throughout Asian markets. Narcot-
ics traffickers are conscious of the demand created by the
dwindling availability of Mexican heroin and are reaching out
to Asian representatives who are anxious to connect these
distribution networks to their sources,of supply. White
Asian heroin has, in fact, already become a significant
source in the illicit market of the New York metropolitan
area and a dominant source in Washingtéon, D.C.

Supply reduction accomplishments have also contributed
to a shift in the U.S. supply of marijuana. It is believed
that at least partly because of the success of the paraquat-
spraying program in Mexico, marijuana users in the United
States have switched to Colombian marijuana. Colombia is
now the major supplier of marijuana to the United States,
with most of the illegal substance entering through the
Southeastern United States.

Patterns in the types of drugs abused also change as a
result of "successful" drug supply reduction efforts. Com-
pulsive and chronic drug users, who create the largest por-
tion of the drug abuse problem, tend to use whatever drug
is available. When one substance becomes unavailable,
these users switch to another or to a combination of drugs
which they use in the same self-destructive pattern. Thus,
it is not surprising that DEA reported an increasing trend
in the use and trafficking of heroin substitutes and sup-
plements as retail heroin purity declined in 1977.

In its New York Region, for example, DEA found that
since heroin purity has fallen, polydrug abuse has in-
creased, and many users have switched to synthetic drugs
such as PCP, Talwin, and Preludin. Intelligence reported
that a scarcity of quality heroin has given rise to a dra-
matic increase in PCP sales, particularly in Harlem, where
it is marketed in the same manner as heroin. DEA also
found that former heroin distributors are involved in
the New York PCP trade, and there are indications of the
overall acceptance of PCP by the addict population.

The 1979 Federal Strategy recognizes the great
potential for increased abuse of synthetic drugs. Abuse of
PCP, in particular, has recently reached alarming propor-
tions in several major cities. The strategy noted that
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the marketing and use of PCP have been increasing and
that PCP may represent the drug abuse wave of the future.
It further stated that:

The control of cheap and easily manufactured syn-
thetic drugs is difficult and may well be a major
concern of the future. It is quite possible that
the marketing of PCP will serve as a model for
further illegal synthetic drugs.

The reactions of both drug users and traffickers to
drug supply reduction's accomplishments demonstrate that
successes have been short-lived and have had little impact
on the overall drug abuse problem.

WHY DOES THE PROBLEM PERSIST?

The drug problem persists because of the enormous supply
of and demand for drugs. The Federal strategy implementation
can be improved for greater effectiveness, but the desire for
drugs, the situations faced in the underdeveloped source
countries, and the low risk of the trafficking business rel-
ative to the tremendous profits will continually frustrate
attempts to contain the problem.

Enormous drug demand

Drug use has become engrained in our society, and the
demand for drugs will not be easily reduced. With soci-
.ety's changing attitudes toward the drug culture, millions
of Americans have experimented with many types of illicit
drugs, including cocaine, marijuana, and PCP. In addition
to this increasing abuse, there continues to be an enormous
demand for heroin.

The ever growing demand for illicit drugs in the United
States includes both the young and elderly, and crosses ra-
cial, cultural, social, and economic lines. NIDA estimated
that about 43 million people have experimented with mari-
juana, 6.9 million people have used PCP, 2 million have
used heroin, and 19 million have used hashish.

The total list of substances abused by Americans is
extensive, but recent studies show that the demand for
marijuana, cocaine, and PCP is increasing more rapidly than
for other drugs. The age levels at which these drugs are
first used have moved steadily downward, now affecting even
those of grade school age. Also influencing the greater
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use of these drugs is the fact that various implements and
rituals associated with drug abuse have become commercially
exploited by magazines and retail shops. As an example,
certain magazines depict the drug culture as the "in"
society. Through advertisements in these magazines, read-
ers may buy any number of implements to facilitate drug
consumption. i
|

Drug abuse is not confined to citizens residing in the
United States, but has also affected Amerlcan troops serv-
ing overseas. An Army semiannual drug survey, for
instance, showed significant increases in the use of mari-
juana/hashish, dangerous drugs, and heroin. Furthermore,
military officials have recently stated their concern about
the high purity heroin that has become available to service
personnel.

Over the last decade the illicit use of opium-based
drugs has become a worldwide problem, growing in the coun-
tries of origin and spreading to many of the industrialized
countries of the world, especially in Europe.

Reducing this enormous demand for drugs is an extreme-
ly difficult undertaking, as recognized by President Carter
in his 1977 MesSsage on Drug Abuse. The President said:

"No government can completely protect its citi-
zens from all harm--not by legislation, or by
regulation, or by medicine, or by advice. Drugs
cannot be forced out of existence; they will be
with us for as long as people find in them the
relief or satisfaction they desire."

- An unlimited drug supply exists

Numerous foreign countries produce opium, cocaine, and
marijuana. Legally manufactured drugs are exported, but
some are returned for the U.S. illegal market. Dangerous
drugs are clandestinely manufactured both here and abroad,
and drugs are diverted in legitimate U.S. channels from
manufacturers, pharmacies, and physicians. Drug clinics are
sometimes the source for the abuse of methadone, a drug used
to treat heroin addicts. Even the process of filling recog-
nized medical needs is the source for drug abuse.

Because of the hidden nature of an illicit activity that
transcends the borders of many nations and which has both
licit and illicit sources, it is impossible to accurately
‘estimate illicit drug production and supply. Even for heroin
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and cocaine--drugs traditionally receiving high priority in
U.S. supply reduction efforts--estimates have varied and at
best, are educated guesses. However, these estimates, along
with the many drugs abused and the many sources, show that a
virtually unlimited supply easily meets the world demand.
The charts on the following pages show the opium-growing
areas throughout the world and the major trafficking routes
for illicit drugs flowing into the United States.
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Many countries can easily
meet U.S. heroin needs

Opium poppies are cultivated both legally and illegal-
ly in many countries. Licit opium production is geared to
meet the world demand for manufacturing pharmaceuticals
such as morphine and codeine. Much of the illicit opium
production is consumed by the local addict population,
while that converted into heroin is consumed both locally
and in other countries, primarily the United States and
Western Europe. Overall, licit and illicit production far
exceed both the licit and illicit opium demand.

No accurate information is available on illicit opium
production. DEA, the Central Intelligence Agency, and the
State Department estimate this production, however, and
the following data are based on the "educated guesses"
made by these agencies. The table is intended only as a
general guide to gauge present illicit opium production
in the major producing areas.

Estimated Illici

B.‘l’ Ma-or Pro

J~ra Pul .04

t Opium Production
ducers -

177
-

COUNTRY METRIC TONS
Pakistan 500-600
Afghanistan 300~-400
Burma 300-400
Thailand 70-80
Laos 50-60
Mexico ‘ 28-40
Total 1,248-1,580
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Most of the opium used to supply the U.S. heroin market
is illicitly produced. However, this was not always the
situation. In the past, the diversion of part of the 200
metric tons legally produced in Turkey found its way into
the infamous French Connection and subsequently into the
United States.

The changing licit and illicit production is presently
causing concern among United Nations and U.S. officials.
These changes illustrate the ease with which heroin demand
is satisfied by a variety of countries.

--Pakistan and Afghanistan production dwarfs
production in Mexico and the Golden Triangle,
the prlmary sources supplying the United States.
With opium now being refined into heroin in
Pakistan, this area has emerged as a
potential source.

-—-Concern exists in some quarters over the pos-
sibility of diversion from licit production in
Turkey since more poppy straw has been produced
and stored than can be sold on the licit market.
Reportedly in 1978, Turkey harvested 36,400
metric tons of poppy straw, and 30,500 tons of
straw from the 1976 and 1977 crops were 1n
storage.

-—-Seizures of Middle Eastern heroin destined for
Canada and Western Europe are also on the rise,
and evidence shows that the number of heroin
laboratories in various countries, including
Turkey and Italy, is increasing.

~-~-India is producing more opium than the
licit market needs, thereby creating the
potential for diversion. India has been
practically the sole supplier of licit opium
for the past 5 years with production increasing
from 866 tons to 1,651 tons.

--Previously unknown illicit growing areas have
been found in Lebanon and Egypt. Some illicit
production has reportedly surfaced in Turkey
and Colombia, but Department of State officials
have seen no reports which verify the production.
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--The existence of large inventories of seized
illicitly produced opium in Thailand and
Afghanistan further increases the risk of
diversion and could further disrupt -the licit
market.

Coca production increasing rapidly.

Nearly all of the cocaine flowing to the United States
comes from South America. For the most part, the coca is
grown in Peru and Bolivia, then processed into cocaine in
Colombia. Past estimates of the amount of cocaine available
for world use each year have ranged from 63 to 100 tons with
an estimated 15 to 46 tons entering the United States
annually.

Officials generally agree that the amount of cocaine
coming to the United States is increasing and that a similar
increase is occurring in Europe. 1In line with these increases,
coca-growing areas have expanded in South America. DEA
officials in Peru and Bolivia in 1978 reported that over
107,000 acres may be used for coca production. Excluding ex-
ports and local consumption, their reports show that 37,360
tons of coca could be available for the illicit market. De-
pending upon the method used in estimating the cocaine produc-
tion, 82 to 248 tons of cocaine could be available for world
use.

Marijuana is in abundant supply

Marijuana, the most widely used illicit drug in the
United States, is chiefly grown in Colombia and Mexico.
Until recently, Mexico provided most of the marijuana con-
sumed in the United States. But, as paraquat-spraying and
enforcement efforts there took hold, Colombia emerged to
become the primary source, most of the marijuana coming into
the Southeastern United States by the tonload in boats and
aircraft. According to some news reports, Colombia has
300,000 acres of marijuana under cultivation, helping to
provide users in the United States with the 60,000 to
91,000 pounds per day needed to satisfy their demand.

There are several other marijuana-growing areas, includ-
ing Jamaica, Thailand, Panama, Afghanistan, Pakistan, and the
United States. While domestic marijuana production can be
found in all parts of the United States, DEA believes it
represents no more than 10 percent of the total market.

The most sophisticated domestic cultivation appears to be
taking place in Hawaii, where potent marijuana capable of
rivaling many foreign varieties is being produced.
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Dangerous drugs have many sources

Dangerous drugs come from many licit and illicit sources.
Each year as much as 15 billion dosage units are licitly man-
ufactured in the United States, and over 1.4 billion prescrip-
tions are written. Diversion from this licit source by forged
prescriptions, scrip rings, prescriptions issued by unscrupu-
lous practitioners, and thefts easily meets the illicit
demand.

Clandestine laboratories are easily established and
maintained, and illicitly produce barbiturates, amphetamines,
and heroin substitutes such as Dilaudid and Quaalude
(methaqualone). Laboratories in the United States were the
sources for the much-abused LSD and presently produce all
of the illicit PCP.

Large quantities of drugs are licitly manufactured and
exported, but some eventually are returned for distribution
in the illicit U.S. market. 1In 1977 for example, such drugs
were coming from Mexico, Canada, Spain, Jamaica, and The
Netherlands.

In the past, the primary source of illicit methaqualone
was diversion from the legitimate market or from clandestine
laboratories in the United States. Now Colombia has become
an important new source. The operators of clandestine labor-
atories easily obtain methaqualone base from European pharm-
aceutical companles even though the base is a controlled
substance in Colombia.

Realities of growing countries make it
difficult to prevent cultivation of illicit
- crops and stop trafficking at the source

Most countries producing opium, coca, and marijuana
are poor, underdeveloped, struggling nations with similar
social and economic characteristics. Cultivation is typi-
cally done by people having little to do with the national
government and are outside the mainstream of society. They
live in areas where the national government has little or
no actual control and insufficient resources to gain
control.

In Burma, the largest producer of opium grown in the

Golden Triangle, the production of opium is more a politi-
cal problem than a police matter. The overwhelming
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majority of opium production occurs in areas under the con-
trol of various insurgent groups rebelling against the
government. These areas are almost totally inaccessible

to modern transportation. The farmer grows opium because
‘of economic need and political pressure from the various
warring groups which traffic in opium as a means of
supporting their gquerrilla wars against the Government of
Burma.

Opium and coca are traditional crops in many areas and
an integral part of the culture. The leaves of the coca
bush have been chewed by members of the Andean civilization
for at least 3,000 years for religious ceremonies and to
relieve fatigue, hunger, and cold. Similarly, opium and its
byproducts have been used in most producing regions for
centuries to relieve pain or as part of their social customs
or religious rites.

Perhaps more important than any other is the reality
that drug cultivation is a key economic factor in the lives
of the farmers who lack viable economic alternatives to
illicit drug cultivation. Farmers are unconcerned about
the moral and political consequences of drug cultivation,
seeing it only in economic terms. This is best illustrated
by the hill tribes in Northern Thailand. Those farmers who
do not cultivate the opium poppy have an average family in-
come of about $175, while those who grow opium receive
about $250 for each acre cultivated. 1In Colombia, for
instance, the estimated $l-billion-a-year business generated
by illegal drug-smuggling reportedly almost equals what cof-
fee, Colombia's main legitimate export, brings in annually.

Suppression efforts have been hindered by longstanding
and socially accepted traditions of smuggling and corruption.
Not surprisingly, in some countries the enormous profits
made in the opium, coca, and marijuana trade provide the
means to finance corruption which nurtures and protects the
drug traffic and is the most important factor inhibiting
efforts to deal with the traffic. It saps the will and cap-
ability of the governments to mount an effective effort
against traffickers and their organizations. Some govern-
ment, police, judicial, and military officials profit from
narcotics trafficking with near impunity. For example, in
some countries widespread corruption exists within the
principal unit empowered with narcotics enforcement.
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These realities are too complex for a predominately
law enforcement approach to be effective and too much for
the United States to overcome alone. Other foreign
countries are not fully committed to providing the assis-
tance needed to reduce illicit production in producing
countries. International drug control and the realities
of growing countries are discussed in chapter 3.

Risk of trafficking business low
relative to the tremendous profits

The enormous profits of the drug trafficking business
attract an ample number of entrepreneurs who see opportuni-
ties for profits that far exceed those available from
legitimate businesses. Notwithstanding the obstacles crea-
ted by law enforcement, it is relatively easy to enter and
distribute drugs in the United States. The appeal of drug
trafficking is demonstrated by the diversity of traffickers,
many of whom do not have the typical backgrounds associated
with other kinds of criminal activity.

It is widely recognized that illegal drug sales in the
United States are a multibillion-dollar business, directly
affecting the U.S. economy. The National Narcotic Intelli-
gence Consumers' Committee estimated payments by
users and traffickers for heroin, cocaine, marijuana, and
hashish, and other dangerous drugs are between $35 billion
and $51 billion annually.

To place the financial rewards and the extensive
activities of the drug traffic in perspective, an
Assistant Secretary of the Treasury reported that the 1974
sales of the A & P grocery chain amounted to less than
$7 billion. To make those sales, A & P required more than
3,000 stores, 100,000 employees, and $200 million in
working capital, and recycled billions of dollars through
the banking system. According to DEA, the financial base
of any major international drug trafficking ring is vast
and complex, with operating funds running into millions
of dollars.

The potential for accumulating large and quick profits
is a strong lure which many find irresistible. The drug
business is filled with numerous "rags-to-riches" stories.
For example, DEA reported one Florida case where the head
of a marijuana smuggling ring became a millionaire in just
a few years. 1In 1971, before entering the illegal traf-
fic, the individual was allegedly in such desperate
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financial condition that he burned his boat to collect

the insurance on it. Shortly afterwards he became invol-
ved in drug smuggling, and, by 1974, he reportedly had
become a millionaire with foreign bank accounts and inter-
ests in several corporations. 1In another case, a truck
driver earning $1.65 an hour in 1972 rose to become a
leader of an organization grossing $200,000-$300,000 per
week in 1976 from the sale of heroin. During this time
period the trafficker became a partner in a taco factory,
paid $74,000 in cash for seven automobiles, and moved from
a $70-a-month apartment to a $330,000 house, paid for in
cash, in an exclusive Los Angeles neighborhood.

Drug trafficking today appeals to people from all
walks of life. A review of convicted traffickers shows
that they have backgrounds ranging from hardcore criminals
to highly respected professiocnals, such as lawyers, accoun-
tants, businessmen, doctors, and entertainers. According
to those involved in drug enforcement, the increased mari-
juana and cocaine trafficking has particularly attracted
many who do not fit the usual stereotype of a drug violator.
In chapter 5 we discuss the particular problem of doctors who,
intentionally and for profit, prescribe or sell drugs to
individuals with no legitimate medical need.

The risks of drug trafficking are low relative to the
profits that can be made, thus assuring the continual re-
placement of those traffickers who are caught. Law enforce-
ment creates obstacles; however, (1) the border has not been
a serious impediment to drug smuggling (see ch. 4 for '
details), (2) success in immcbilizing traffickers has been
limited (see chs. 5 and 6), (3) only an estimated 5 to 10 per-
cent of all illicit drugs available in the United States are
seized, (4) efforts to attack and confiscate the financial
resources of traffickers are disappointing, and (5) sentenc-
ing of convicted traffickers has failed to provide a strong
deterrent to drug trafficking.

Actions needed to support Federal strategy
implementation have not materialized

- The Federal strategy has sought to contain and, ulti-
mately, reduce the supply of illicit drugs. However, the
huge supply of and demand for drugs and the enormity of the
undertaking have frustrated attempts to achieve the goal.
Moreover, differing views among Government agencies as
well as the public make it difficult to attain the necessary
legislative, executive, and judicial actions.
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There has been and continues to be longstanding
fragmentation in and among the agencies involved in drug
supply reduction. Since 1968, there has been a variety
of changes in drug strategy, policy, and agency structure
to reduce this fragmentation and provide clear high-level
direction so that supply reduction effectiveness would be
increased.

Chapters 3 through 7 of this report demonstrate that
the drug supply reduction efforts have yet to achieve a
well-integrated, balanced, and truly coordinated approach.
Our work shows that:

--The United States, emphasizing short-~term
measures to reduce drug availability, has
not received the degree of international
support needed to overcome the long-term
nature of the problem (i.e., social, political,
and economic conditions in producing coun-
tries) nor is it likely that these problems
will be overcome within the foreseeable
future. (See ch. 3.)

--There is no comprehensive border control
plan, and thus, Federal agencies at the U.S.
border carry out separate but similar lines
of effort with little consideration for
overall border security. This has diluted
border coverage and control and meant that
the border has not been a serious impediment
to the illegal entry of drugs. (See ch. 4.)

—--Legal obstacles, lack of expertise, little
overall direction, and changing priorities have
prevented Federal agencies from fully using
and coordinating their unique skills, juris-
dictions, and resources. As a result, the
Federal Government has had only limited
success in immobilizing high-level traffickers
and their organizations through conspiracy
investigations, the use of financial evidence,
and other techniques. (See ch. 5.)

--Bail and sentencing practices throughout
the country have further weakened efforts’
to immobilize drug traffickers. Many arrested
for trafficking take advantage of the bail
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law and traffic in drugs while awaiting trial,
while those eventually convicted are often
not incarcerated for long periods of time.
(See ch. 6.)

--The enormous number of jurisdictions,
coupled with financial and political real-
ities, make it virtually impossible to
mobilize State and local enforcement re-
sources on a coordinated nationwide attack
on drug trafficking. (See ch. 7.)

As discussed in chapter 1, various members and commit-
tees of the Congress have expressed concern that ODAP's
elimination may have an adverse impact on drug abuse policy
and coordination in the Government. Our work shows their
concern is well-founded in light of past history. A clear
delegation of authority to someone acting on behalf of the
President is needed to improve drug supply reduction. It
remains to be seen whether the accountability of ODAP will
be maintained in the new coordinating structure, and whether
ODAP's policy recommendations will be implemented vigor-
ously by all affected members of the executive branch.

PROPOSED ACTIONS

Drug problem requires Federal
partnership and tougher stand

While the United States has articulated a strong
stance to combat drug abuse in its Federal strategy and
policy statements, the implementation has not consistently
supported such a stance and has indicated to many a grow-
ing acceptance of drug use within this country. This
reality has fueled misunderstanding as to what drug abuse
policy the United States is willing to back up with action.
The confusion is shared by the public at large, law en-
forcement officials at all levels of government, and other
nations.

The United States must take a much tougher and consist-
ent stance to make real gains in reducing the availability
of illicit drugs. We must resolve these longstanding
problems:

--Federal agencies' organizational difficulties
diluting law enforcement efforts at our borders.
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--Large-scale drug traffickers, in terms of
immobilization from trafficking, being
incarcerated for short periods of time while
their ill-gotten gains remain intact.

--Unclear Federal, State, and local enforcement
roles hamperihng the attack on drug traffickers.

--Inconsistent and sometimes conflicting drug
policy, resulting in no clear overall
directions.

--Businesses and individuals promoting the use of
drugs through drug-oriented paraphernalia and
magazines.

-~-Developed countries and international financial
institutions providing little or no support for
controlling illicit drug production.

To remedy these and other problems discussed in this
report will take a Federal partnership of the executive
and legislative branches of Government. They must reach
agreement upon and affirm the Nation's policy for dealing
with the drug abuse problem and enact the legislation
for achieving the desired results. A joint commission
could be formed to clearly set forth the Nation's policy
and recommend a course of action to ensure vigorous imple-
mentation of the agreed-upon policy. The presence of a
tough and consistent stance will go a long way in demon-
strating within the United States, and to other countries,
the strong commitment the United States is making in com-
batting the drug abuse problem.

Drug problem requires worldwide commitment

The United States has been a prime force in efforts to
control drug production, but increased commitment of developed
countries is needed if we are to have a great impact on the
problem. GAO's recommendations to improve worldwide commit-
ments are set forth on page 65.

* * *

Though we believe law enforcement and crop eradication
will always have a major role in drug control and can have
a greater impact if our recommendations are implemented,
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there is no guarantee that the supply 'and use of drugs will
be reduced significantly for a long time. Effective enforce-
ment, eradication, and other controls will cause shifts and
temporary disruptions in trafficking and drug use patterns
and buy time to enable the Nation to concentrate on longrun
solutions. Also, it is generally acknowledged that the de-
mand for drugs would be even greater were it not for law
enforcement and supply control efforts.

One question which remains unanswered is: how does
this Nation effectively curtail the demand for illicit
drugs? In the Nation's search for long-term solutions to
the drug abuse problem, it must continue to give high prior-
ity to each vital component of the Federal effort--law
enforcement and control, treatment and rehabilitation,
education and training, and research.
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CHAPTER 3

INTERNATIONAL NARCOTICS CONTROL:

SOME PROGRESS BUT TASK IS FORMIDABLE

The United States, working with producing nations, has
been the predominant force in efforts to control illicit
production in source countries, where the potential to im-
pact drug availability and the drug problem is considered to
be the greatest. These efforts have centered on programs
for drug crop eradication and substitution, cooperative
drug law enforcement, and obtaining assistance from other
nations.

If success is viewed from the perspective of condi-
tions existing before these programs began, progress and
meaningful accomplishments are evident in some source coun-
tries. International narcotics control efforts have had the
greatest impact in producing short-term heroin shortages in
the United States. If the measurement of success lies in
those conditions that must exist if cultivation and traffick-
ing are to be substantially reduced, progress has been modest.

Longstanding political, economic, and social problems
in growing countries have limited the impact of interna-
tional drug control efforts. The conditions discussed below
demonstrate that illicit drugs will continue to be avail-
able to meet the demand for years to come and even decades
because: :

—--Growers lack viable economic alternatives
to the cultivation of opium, coca, and
marijuana. Replacing the illicit crops
is a long-term and expensive undertaking
and such extensive economic development
has rarely occurred in the past, if at all.

--Most countries are not seriously committed
to resolving the worldwide drug problem.
Prospects that additional resources will
be provided for drug control are further
lessened by the development priorities and
risks in producing countries and the un-
certainty of contributions by international
financial institutions and the Agency
for International Development (AID).
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--Foreign drug enforcement, while: one of
the few elements which has had an imme-
diate impact and which is necessary to
help achieve long-term objectives, has
not had a lasting effect on overall drug
availability and trafficking.

ERADICATION: SHORT-TERM RESULTS
BUT NO SOLUTION

Eradication as a tool for reducing drug availability
faces many obstacles. Currently this approach is operating
in Burma and Mexico, two of the nine narcotics producing
countries which are viewed as the major sources of narcotics
abused in the United States. These programs have met with
varying degrees of success. legardless of the degree of
success achieved, these successes are likely to be temporary
in nature unless actions are taken to provide growers with
an alternative source of income. To do this would require
massive expenditures and would take considerable time to
achieve the goal. Experiments with such programs are
discussed on pages 44 through 48 of this chapter.

Eradication impact on Mexican production:
cautious opitimism advised

During fiscal years 1970-78, U.S. narcotics assistance
to Mexico, not including the estimated $3 million spent
annually by DEA, amounted to dpprox1mately $69 million.
Most of it was used for remote sensing and communication
equipment and the purchase and maintenance of the 64 heli-
copters and 24 airplanes used in the narcotics control
program.

The use of helicopters and aerial eradication using
herbicides overcame many of the problems associated with past
efforts to destroy the opium poppy. Plants were manually
destroyed with sticks, machetes, and hoes, and the almost
inaccessible terrain, where crops were grown and often
processed, prevented the use of conventional land transport-
ation or fixed-wing aircraft from transporting eradication
personnel to the growing areas. Even with helicopters,
manual eradication could not make the needed impact on
opium production. With the increasing Mexican heroin in the
United States, the Mexican Government considered alternatives
and decided to use aerially sprayed herbicides as an eradica-
tion tool.

Since 1976, aerial eradication using herbicides has
had some notable successes in Mexico. According to DEA,

38



eradication destroyed an equivalent of 34,861 pounds of
heroin dQuring 1976-77--over 17 times the amount of heroin
seized domestically by DEA and other agencies during the
same period. Largely because of these efforts, DEA stated
availability was reduced and heroin purity reached

4.2 percent by September 1978, the lowest point since 1971.
Field sizes are getting smaller, and growers are going to
great lengths to avoid detection. Fields are being planted
and camouflaged by trees and canopies, and clusters of
fields are being found outside traditional growing areas.

Despite eradication successes, prospects are that
Mexico will continue to be a major heroin source for U.S.
addicts. After about 3 years of aerial eradication, the
Mexican share of the U.S. market has decreased from 89
percent, or 5.2 metric tons, in 1975, to about 65 percent,
or 2.76 metric tons, in 1978.

In our 1977 report on the eradication program, 1/ we
reported that cautious optimism was advised. This is the
same position the United States must take today despite the
estimated reduction of 2.4 metric tons of heroin entering
the United States from Mexico and the Mexican Attorney Gen-
eral's claim that the program destroys 95 percent of the
known production.

Most recently, uncertainty on crop production and des-
truction surfaced when the eradication statistics for the
1978 campaign declined dramatically from similar periods in
1977. For the first 3 months of 1978, the number of fields
and areas eradicated in the major poppy-growing areas
declined 62 and 86 percent respectively. Over the next
6 months, further reductions were experienced in the overall
program.

1/"Opium Eradication Efforts In Mexico: Cautious Optimism
Advised" (GGD-77-6, Feb. 18, 1977; Confidential).
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Eradication Statistics for the Tri-State
Area of Sinoloa, Durango, and Chihuahua

3-month period Fields Hectares

January - late March

1977 23,699 5,802
1978 9,009 785
Percent of decrease 62 86

Eradication Statistics for the Overall Program

6-month period Fields Hectares

April 1 - September 30

1977 5,146 576
1978 3,937 262
Percent of decrease 25 30

The Mexican officials contend that the decline in the
opium poppy eradication was due to a successful 1977 fall
eradication campaign which caused farmers to plant fewer
poppies. During that campaign 11,299 fields, or 1,482 hec-
tares, were reported to have been destroyed in the Tri-State
area.

As early as February 1978, this decline was a cause
of concern among U.S. program officials who at that time
had insufficient information to determine what factors were
responsible. 1In August 1978 the question of whether the
decline in Mexican opium cultivation was due to eradication



or to a drought in the fall of 1977 was raised. Some analysts
believed that the drought significantly contributed to the
decline in the amount of opium poppy reportedly eradicated
from January through March 1978, and that it affected the
poppy growers to much the same degree as it did the legitimate
farmers who were forced to reduce their planting by as much

as 50 percent.

Some analysts believed that there was still insufficient
information to quantify the impact of the drought. It con-
cluded that if the fall 1977 eradication campaign was
successful and the drought was not a prime factor, eradica-
tion for the upcoming fall crop should decline. If there
is an increase over the spring 1978 totals, it would appear
that the drought and not the fall 1977 eradication campaign
was a key factor in the reduced number and size of fields
eradicated in early 1978.

The severe drought conditions were also reported by
the Mexican National Meterological Service and the Mexican
hydrologists. By December 1977, the drought was prevalent
throughout the major opium-producing region, and at one
location crop conditions were reported to be the driest
in 10 years. In February 1978, the U.S. Agricultural
attache reported that there was little or no precipitation
in Sinoloa.

In May 1978 a verification team, jointly funded by the
United States-Mexico, reported that as a result of flying
to various parts of the country to inspect the eradication
efforts, they felt that the Government of Mexico (GOM)
representatlves were sincere in their opinion that the 1978
spring campaign was their most successful campaign. It is
GOM's opinion that the fewer fields found by the verifica-
tion team substantiate the effectiveness of the eradication
campaign. However, the team reported that in the Tri-State
area of Sinaloa, Durango, and Chihuahua where crops usually
received sufficient rainfall, trees had lost their foliage,
streams were dry, and few animals were visible except
around isolated ponds.

In commenting on this section of the report, the
Department of State outlined a number of factors which it
believes enhance the potentlal for success in the Mexican
program. The Department is more optimistic about the
program in 1979 than it was in 1978 when our audit work was
performed. Its comments are included in appendix VIII,
page 183.
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Political problems in Burma
overshadow manual eradication

In 1974, the Government of Burma (GUB) started a cam-
paign to reduce and eliminate drug trafficking because of
its domestic drug abuse problem and the relationship be-
tween narcotics and insurgency--narcotics trafficking had
become the major source of financial support for most of
the antigovernment insurgent organizations. From fiscal
year 1974 through fiscal year 1978, the United States pro-
vided over $27 million in aid, including 26 helicoptors
and 5 planes. One additional helicopter was requested for
fiscal year 1979.

The eradication effort in Burma, unlike the program in
Mexico, is done manually and lacks the advanced technology
and extensive resources available to the Government of
"Mexico. Although GUB has reported some success in destroy-
ing opium poppies, these claims have not been verified by
outside sources.

Prospects are slim that the program will have a
significant impact on production in the near future for
the following reasons.

-—-The estimated 100-110 metric tons of opium
produced in Mexico outpaced manual destruc-
tion efforts. In Burma, an estimated 300 to
400 metric tons are produced.

—--The government lacks control over most of
the opium-producing areas of the country.
These areas are infested by roughly 30
insurgent groups, with the largest of these -
groups, the Burmese Communist Party, operating
where an estimated 40 percent of the opium is
produced.

If GUB did not have to contend with the Burmese
Communist Party and other insurgent groups, their capability
to deal with the production would be enhanced since their
scarce resources could be devoted to narcotics.

Nonparticipating countries
face similar problems

Pakistan and Afghanistan, the world's largest producers
of opium, and five other major opium, marijuana, or cocaine-
producing countries, have no eradication program. Like Mexico
and Burma, these countries have similar inhibiting social,
political, and economic problems.
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In Pakistan, poppy is culivated on about 98,000 acres,
or three percent of the cultivated land in the North-West
Frontier Province (NWFP). An estimated 200,000 farmers are
directly involved in poppy cultivation, which provides income
for about 619,000 people there. According to DEA in December
1978, eradication of the problem will be a long and difficult
process because (1) existing. narcotic legislation in Pakistan
does not apply to the tribal areas of the NWFP, (2) the NWFP
is politically unstable, (3) effective enforcement is impos-
sible, and (4) the economic and cultural importance of the
opiate trade is formidable in this poor area.

Convincing countries to implement an eradication program
is difficult. Such a program is costly, has many operating
problems, and is often labeled drastic. For example, a pro-
posed marijuana herbicide eradication program in Colombia was
discussed for over 2 years, but appears to have been discarded
for the time being. According to DEA, Colombia cannot finan-
cially afford to institute an aerial eradication program, and
the Department of State has not funded an herbicide eradica-
tion program because of the paraquat issue.l/

The Department of Justice believes that the concept of
eradication cannot be applied broadly to all areas. The
area used for the cultivation of marijuana in Colombia, for
example, has been used for this purpose only recently. Its
current large-scale production evolved only within the last
3 to 5 years. An eradication program in Colombia would entail

l/Because of the potent1al health risk of paraquat-sprayed
marijuana, in September 1978, the International Securities
Assistance Act of 1978 was enacted as an amendment to the
Foreign Assistance Act of 1961. This amendment prevents
the usage of monies authorized under the Foreign Assistance
Act for any program involving the spraying of marijuana with
any herbicide if it is likely to cause serious harm to the
health of persons who may use or consume the sprayed mari-
juana. The prohibition does not apply to an herbicide used
in conjunction with another substance that would clearly
identify the marijuana as having been sprayed. As provided
under this statute, the Secretary of State has informed the
Secretary of Health, Education, and Welfare (HEW) of the
use of paraquat by Mexico to spray marijuana. The former
Secretary of HEW recently circulated his proposed determi-
nation on the "serious harm" test to the Secretary of Agri-
culture and the Administrator of the Environmental Protection
Agency for comment, as required by the statute.
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socio-political problems. The influx into the country

of enormous amounts of money generated'by the marijuana
traffic is already causing serious economic problems. The
Colombian Government has recently expressed a renewed
interest in eradication and recognizes that there are

less controversial herbicides than paraguat. To reduce
marijuana in the United States will require destruction

of the Colombian crop and other principal sources. 1In
Colombia, eradication, combined with an adequate regulatory
program and the continuation of ex1st1ng interdiction
efforts, may well provide a viable long-term solution to
the Colombian marijuana problem. '

CROP SUBSTITUTION: A MATTER
OF LONG-TERM ECONOMIC DEVELOPMENT

One much-talked about proposal for reducing illicit
drug production is the development of crop substitution
programs to provide growers with alternate sources of
income. While several demonstration projects have made
some progress, the chances that crop substitution programs
will have an appreciable impact on the drug trade are
undermined by longstanding social, political, and economic
conditions. Crop substitution must be recognized for what
it is--long-term rural development requiring many skills,
much expertise, and lots of money. If it is ever successful,
such success will only come in the very distant future.
Even then, as long as there are economic imbalances in the
world, production of drugs can easily shift to other coun-
tries where income replacement has not been tried.

Greater emphasis on substitution programs

In the past, most international drug control projects
were aimed at drug law enforcement, which produces short-
term impact, while little attention was placed on long-term
programs for reducing farmers' economic motivation for
cultivating drugs. Now these programs are being stressed,
and pilot projects are being funded by the United States and
the United Nations in such countries as Thailand, Burma,
Afghanistan, Bolivia, and Peru.

To offer any promise of success, these projects must
(1) be within the administrative and political control of
the host government, (2) obtain extensive financial resources
and technical expertise for comprehensive rural development,
(3) control and avoid leakage from the traditional drug
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use often ingrained in foreign cultures, (4) develop
marketing and distribution systems in rugged areas,

and (5) develop a capability to vigorously enforce bans
on illicit cultivation. Obviously, satisfying many of
these requirements would be a difficult task even in
developed countries. It is virtually impossible in

the Third World, where most illicit drug cultivation
occurs.

Crop substitution in Thailénd has
modest success with little impact

Developing viable income alternatives for the poppy
farmer has been the goal of the United Nations, the Royal
Thai Government, and the United States since 1972, when a
pilot crop substitution project was implemented in Northern
Thailand. After 6 years and about $12.1 million this
premier project has shown that crop substitution is possible
at least to a limited extent, and that a combination of crops
can compete with opium. Even so, the conversion process has
been painstakingly slow. In addition, the small reduction
in opium cultivation in Thailand means little to worldwide
drug control, since Thailand is not a major heroin supplier.

Even though Thailand has received much bilateral and
multilateral assistance over the years, it continues to have
the classic image of a developing country. Incomes vary
widely from the per capita average of about $380 a year.
The many poor farmers and laborers tace a dismal and ques-
tionable future. Those who grow opium belong to the tribal
minorities who are outside the mainstream of Thai society
and, with few exceptions, are not citizens. The Thai
Government limits these farmers' marketing of legal crops to
those that do not compete with crops marketed by the lowland
farmers. The highland farmers see opium poppy cultivation
in strictly economic terms and are unconcerned about the
moral and political consequences of the business.

Overall, the crop substitution demonstration project
has shown some success in 30 of the estimated 800 to 1,000
opium-growing villages in Thailand. Even though the Thais
believe opium production can be reduced 90 percent by 1981
with extension of the program, U.S. officials see this as
unrealistic in light of the number of villages that need
to be covered. Program expansion would face many obstacles,
including resistance from the hill tribes, and the complicated
task of developing an economic infrastructure so that crops
from the highlands can be marketed eftectively. Furthermore,
the costs of such a tremendous undertaking appear to be
beyond the resources of Thailand, the United Nations Fund
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for Dfug Abuse Control (UNFDAC), and U.S. narcotics control
budgets.

Political factors inhibit program in Burma

As the result of a 1976 agreement between GUB and the
United Nations, over $2 million in drug control funds were
made available to introduce livestock and crop substitution -
programs in Burmese opium-growing areas. Both U.N. and U.S.
officials consider such efftorts a modest start in a country
that is one of the largest producers of illicit opium in the
world. The problems associated with Burma appear even more
overwhelming than those encountered in Thailand. Insurgent
groups control the major poppy-producing areas, there is
little U.N. or U.S. presence to monitor progress in Burmese
society, and the country itself is among the poorest in the
world. ;

Unlike the demonstration projects in Thailand, Burma's
substitution program is managed totally by the Burmese
Government. It is located in an area formerly used for legal
agricultural projects until the economic benefits convinced
farmers to turn to the opium poppy about 10 to 15 years ago.
Although the area is only a very small portion of the total
Burmese land under poppy cultivation, it is the only opium
area actually controlled by the government.

Whatever the results of the present crop substitution
project in Burma, it is clear that its impact, at best, will
be minute compared to the problem. The country's limited
marketing and transportation networks will not make it easy
for crop substitution to take hold. ,
The long road to replacing
illicit coca in South America

Bolivia and Peru are the world's largest producers of
coca leaf for both the licit and illicit market. 1In Bolivia
programs have been implemented to limit production to only
that needed for legal internal use, and experiments are
being conducted with replacement crops. While similar
efforts are under consideration in Peru, there appears to
be little hope for any substantial cutbacks in coca produc-
tion for a variety of economic and cultural reasons.

Because coca provides Andean farmers with their only
source of income, the only potential way for curtailing its
production is to substitute alternative crops or nonfarming
activities for coca production. Prior to October 1978,
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programs to identify suitable alternative crops were developed
by AID, which has also supported crop substitution projects
in Bolivia.l/ According to AID, however, the search for
suitable crops will take several years, since it involves
finding marketable crops that will grow in coca areas as well
as solving transportation, storage, and other marketing prob-
lems. State Department and DEA officials in Washington be-
lieve the key to success of these projects lies in basic
rural development in coca-growing areas designed to improve
the quality of life for the farming populatlon, thus allowing
a phased ban on production.

In a March 1978 report 2/ we disclosed that U.S. offi-
cials in Peru and Bolivia were pessimistic about the success
of crop substitution, with or without related economic devel-
opment projects, because

--coca has been grown and used in Bolivia
and Peru for centuries;

--coca growing requires little work, while
potential alternative crops require much
attention; and

--no alternative crop can match the economic
return of coca, especially considering the
unlimited amount of funds available to
encourage production.

Since then, DEA reported that crop'substitution was
virtually nonexistent or ineffective in both countries and
that in Bolivia the U.S. Ambassador was recommending a long-
range and very large-scale crop substitution project which
involved government monopoly buying of the coca leaf crop.
The report stated the belief that only a massive program
could begin to deal with the production in Bolivia.
According to the Department of State, some suitable crops
such as tea and coffee have been found. Because of the
many conditions which are necessary to offer any promise
of success (see p. 44), replacing illicit coca produc-
tion in South America remains a long and difficult process.

1/0n October 1, 1978, the Assistant Secretary of State for
International Narcotics Matters assumed responsibility for
the programs.

2/"Drug Control in South America Having Limited Success--
Some Progress But Problems Are Formidable" (GGD-78-45,
Mar. 29, 1978).
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Qutlook for substitution is even
more bleak in other growing countries

Crop substitution projects in Thailand, Burma, and South
America have been given the most emphasis by the United
Nations and the United States. Crop substitution of limited
scope is either ongoing or has been tried in Laos, Pakistan,
and Afghanistan. Unfortunately, the modest progress that has
been made in Thailand, Burma, and South America is consider-
able when compared to the progress in Laos and the Middle
East.

Presently, neither UNFDAC nor the United States are
funding crop substitution projects in Laos. A program plan-
ned by UNFDAC was scheduled to start in 1977, but because
of differences over its location the project was never
implemented. Although it is not known whether UNFDAC will
be allowed to resume its efforts, past experience with drug
control in Laos yielded few results. Farmers there resisted
the agricultural redirection, and no substitute crop was
ever identified.

In Pakistan and Afghanistan, substitution programs
supported by UNFDAC are only in their infancy--a preliminary
study of Afghanistan has been completed, and a major project
was begun in Pakistan during 1976. Prospects for success in
these countries are not encouraging. Poppy cultivation is
deeply ingrained in the cultures of the inaccessible mountain
regions, where there is little or no government authority.
Further, illicit production in the region has increased
to the point where it is the world's largest producer of
opium.

Even with success, drug culti-
vation is likely to continue

After analyzing the experience of the several countries
that have ongoing programs to substitute legitimate crops for
illicit drugs, it becomes all too clear that success will not
be measured in years, or even decades. The massive economic
development necessary to divert impoverished farmers from drug
cultivation has not been accomplished to date in very many
regions of the world, if at all. Even if it could occur,
however, there is risk that drug cultivation will merely shift
to other countries where economic development has not taken
hold and the farmers see opportunities for the usually higher
income that drugs produce.
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A SERIQUS COMMITMENT BY THE
INTERNATIONAL COMMUNITY IS NEEDED

Foreign governments have long recognized the interna-
tional implications of drug abuse by entering into inter-
national treaties and conventions, and by supporting
international organizations such as UNFDAC. Within their
own countries, narcotics laws have been passed, enforcement
efforts have disrupted drug trafficking, and some radical
measures, such as eradication and crop substitution, have
been undertaken. While these actions demonstrate that inter-
national cooperation exists, other factors challenge whether
the international community is seriously committed to resolv-
ing the drug abuse problem. Foreign countries provide
little assistance in helping the United States prosecute
fugitives, traffickers, and financiers who live or conduct
their business in their countries (see p. 100), and their
bilateral and multilateral support is insufficient to
achieve the needed impact on the production and movement of
illicit drugs. Prospects that additional resources will
be provided for improved drug control are further lessened
by the development priorities and risks in producing
countries and the uncertainty of contributions by interna-
tional financial institutions and AID.

Minimal support--even for
pilot and feasiblity projects

Representatives to the United Nations have spoken
strongly against the worldwide drug problem and make various
commitments in the political arena, but often member coun-
tries have not demonstrated that they are committed to
resolving the problem. A significant number of signature
countries to the international treaties titled "Single
Convention on Narcotic Drugs of 1961" and "Convention on
Psychotropic Substances of 1971" 1/ have not fulfilled their
responsibilities. Some countries either do not understand
the treaty requirements or do not sincerely intend to carry
out their commitment. Others, although sincere, lack the
capability and/or resources to meet their commitment.

Regardless of the good intentions expressed or even what
a country believes can be accomplished multilaterally or bi-
laterally in terms of its direct interest, providing assist-
ance for drug abuse activities demonstrates a country's drug

1/The U.S. Senate has not yet ratified the Convention on
Psychotropic Substances of 1971.
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priority and its concern for the problems of other countries.
The needed support has not been forthcoming. Even though
their own drug abuse problems have been increasing in recent
years, economically viable countries have provided little
bilateral support for law enforcement and other narcotics
control projects.

Who is supporting drug control
besides the United States?

Funds contributed to UNFDAC by foreign governments have
been substantially below that needed to ever begin to come
to grip with worldwide drug production and abuse. 1In
establishing UNFDAC in 1971, the Secretary General said that
$5 million annually was expected for the first 5 years and
about $20 million a year thereafter. While the number of
countries contributing to UNFDAC has increased to 71 in 1977,
cash contributions from 1971 through 1977 have amounted to
only $30.7 million--substantially less than a year's appro-
priation for the U.S. international narcotics control program.
Of this amount the United States contributed $22 million, or
72 percent. Norway provided the second largest assistance,
contributing $1.7 million in cash and pledging an additional
$4 million in development assistance from 1978 through 1981.

Even though UNFDAC pilot and feasibility projects require
substantially less resources than the large-scale development
projects envisioned as the ultimate solution to illicit pro-
duction, contributing countries have not met these minimal
needs. UNFDAC officials have indicated that they are commit-
ting more funds each year than UNFDAC has received. Some
existing UNFDAC projects will have to be reduced or cancelled
unless additional funds become available.

This situation exists at a time when the United States
is decreasing its contribution. According to UNFDAC officials,
the change in U.S. funding levels could cause other govern-
ments to lose interest and confidence in UNFDAC, especially
when there is a need to get more countries to contribute to
the fund.

Other examples of limited support of drug control by
foreign nations are:

--8ix countries have assigned narcotics

attaches to work with the Thai Government
on international narcotics problems but
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only to the extent that it relates to traf-
ficking in their individual countries.

These representatives make use of informa-
tion paid for by the United States but do

not contribute to the informants' payments or
rewards, nor do they provide any tinancial
assistance to the Thai Government in their
eftorts to control drug tratiicking.

--Besides some South American countries,
Canada is the only country that has
police attaches in South America.

--Norway had no success in getting other
European countries to contribute money
for narcotics control in Burma.

Difficulties in focusing development
assistance on narcotics control

Since 1972 international financial institutions such as
the International Bank for Reconstruction (IBR) and the Asian
Development Bank (ADB) have been encouraged to help prevent
the trafficking or production of illicit narcotics. Providing
alternatives for farmers growing illicit crops requires exten-
sive development assistance, and international tinancial
institutions are looked upon as a major source of financial
assistance for these large-scale ettorts. However, no sig-
nificant support has been provided, partly because of host
country determinations that drugs are not a priority item
and the risks the banks see in financing such projects.
Although AID has been directed to give greater attention to
crop and income substitution projects, AID and host country
priorities may limit the support given.

International financial institutions--
an unused resource

When legislation in 1972 increased U.S. contributions
to the international financial institutions, the National
Advisory Council on International Monetary and Fiscal .
Policies asked the institutions to provide technical and
economic assistance for development projects which di-
rectly or indirectly curb production, processing, or trans-
portation of illegal drugs. The Council pointed out that to
some extent agricultural diversification, intrastructural
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expansion, and industrial development provide economic alter-
natives to opium poppy cultivation, thus helping to reduce
narcotics production and marketing for illicit purposes.l/

Financing these kinds of activities was a normal part
of international financial institutions' operations, and the
U.S. Executive Directors were instructed to encourage their
development in regions where such alternatives were
feasible. By mid-1975, no such loans were made because,
according to U.S. officials, such loans were made on their
economic and financial merit and no proposals requested
financing for the expressed purpose of reducing or
eliminating illicit narcotic production.

Many drug-producing countries provided local counter-
part contributions to support projects initiated by UNFDAC,
but by mid-1977 no countries had been willing to borrow from
an international financial institution to finance a project
involving narcotics control.

A country's hesitancy to use international financial
institution support for narcotics control is influenced by
economic and governmental considerations. This is illus-
trated by the following information contained in a 1977 AID
report on Thailand.

--The Thai Government has always been cautious
about foreign borrowing on any but the most
concessional terms because of perceived
problems of debt servicing.

—--Technical ministries within the government
are hesitant in seeking cabinet approval for
rural, noncapital projects financed at
IBR and ADB lending terms.

--Risk aversion is an innate part of Thai
cultural tradition and has a particularly
inhibiting influence on public sector
policies and practices. While politically
committed to investments in the rural
economy, the Thai Government bureacracy is
reluctant to commit limited financial and
institutional resources to carry out non-
conventional and somewhat experimental
approaches to rural development.

1/"If the United States is to Develop an Effective Interna-
tional Narcotics Control Program, Much More Must Be Done"
(ID-75-77, July 29, 1975).
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On the other hand, international financial institutions
perceived other factors which would cause them to support
capital revenue-producing and capital infrastructure
projects rather than narcotics control. According to ODAP,
the banks' experience indicated that crop substitution in
itself was not sufficient to counteract illicit cultivation
of narcotics crops without the strong support of the gov-
ernment involved and an adequate entorcement program.
According to a 1977 World Bank memorandum, the following
additional ditticulties were present:

--The income generated by a poppy crop
is significantly higher than could be
obtained by growing other crops in the
same environment.

—-—-The margins in the opium trade are large
and could easily absorb a signiticant
increase in producer price and still
compete etfectively with any substitute
Crop.

—--The poppies are mostly grown by politi-
cally disaffected insurgency groups
and/or by people who do not have security
of tenure.

The memorandum further observed that "for a comparable in-
vestment, one could reach and benefit many more of the
target population than would be affected by investment in
a remote poppy-cultivating area."

While there have been difficulties in harnessing in-
ternational financial institutions' support, its importance
has not been reduced. According to the ODAP study:

--A U.S. sponsored resolution was adopted by
the U.N. Commission on Narcotics Drugs and the
U.N. Economic Social Council urging governments
to include narcotics crop substitution projects
in their national development programs when
applying for assistance from institutions.

--The IBR has now stated that, in agreement-
with recipient countries, the Bank was pre-
pared to strongly support efforts to develop
viable projects which could lead to a re-
duction in poppy and coca cultivation.
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--The ADB and IBR were prepared to obtain

assurances that development assistance

did not contribute to increased cultiva-

tion in recipient countries.
However, the IBR still believed that there were difficul-
ties in designing effective crop substitution programs and
that broad-based rural development was necessary to reduce
the illicit production of drug crops 1f costly failures were
to be avoided.

In November 1978, the State Department reported that it
and other relevant agencies would continue to encourage such
support and to hold up project assistance where it might
directly or indirectly encourage narcotics production.

In June 1979, Department officials informed us that AID had
obtained the assurance that project assistance would not
support narcotics production in Peru and Afghanistan by in-
serting a "poppy clause" in the loan agreements and that the
ADB was including a similar provision. They said that AID
had invoked the poppy clause in Afghanistan in 1977.

No assurance of AID assistance

To assure that greater attention would be given to
providing income alternatives for growers, the President
in August 1977 directed the Administrator of AID to include
such measures as income and crop substitution in its devel-
opment assistance programs. In response to his request, AID
instructed its missions in December 1977 to consider
appropriate economic development projects in drug-producing
areas and to give assistance priority to these areas over
other areas in the country which normally would qualify for
development assistance. However, other AID requirements and
host country development priorities could lessen the impact
these actions will have on narcotics production.

The amount of AID funds used for this purpose is influ-
enced by the following considerations:

-=-Narcotics projects must meet normal development
- assistance fundlng levels and be considered in
light of AID's overall integrated development
program, which is aimed at the rural poor and
basic human needs. In some instances, farmers
producing illicit crops may exceed the rural

poor and basic human needs standard.
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—--Because of the relationship between economic
development and population growth, Section 194(4d)
of the Foreign Assistance Act of 1977 was enacted.
AID is required to identify the potential impact
development assistance projects will have on popula-
tion growth and to design appropriate development
assistance projects to build motivation for smaller
families.

--Developing countries must fully support the use
of AID development funds for narcotics-related
projects since it would compete with other country
priorities for scarce development funds.

—--Because these efforts require extensive development
assistance, narcotics-producing countries will have
to depend on support from international financial
institutions. As discussed on page 51, such
support was rarely, if ever, used in the past.

Although this effort is only beginning, the President's
policy of using development assistance funds has not materia-
lized since, as of August 1978, the State Department indicated
that no significant agricultural developments have occurred
since the issuance of the AID guidelines.

' COOPERATIVE ENFORCEMENT IS

IMPORTANT TO FOREIGN STRATEGY

Unlike some long-range and perhaps unproven approaches,
enforcement is one of the elements of the Federal strategy
which has yielded immediate results in temporarily disrupting
the flow of drugs in producing countries. Although countries
such as Mexico and Thailand have increased their cooperation
and improved their narcotics suppression capabilities,
it has generally occurred through the joint assistance of
Department of State and DEA personnel stationed in those
countries. Because of the many internal factors adversely
affecting drug enforcement in other nations, we believe the
U.S. policy should continue to stress the need for programs
to strengthen the capacity of foreign police for deterring
drug production and traffic.

The role of enforcement in source countries

Experience has shown drug enforcement activities
are important to overall control efforts because:
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--Traffickers overseas are llkely to move
large amounts of drugs, and successful
enforcement actions have the immediate
etfect of disrupting the flow of drugs
at the source, thus having a larger
impact than smaller seizures made in the
United States.

-—Enforcement provides intelligence for
U.S. domestic and border cases.

--An enforcement capability is necessary to
the success of any crop substitution
program.

—-—-Police agencies must enforce the ban on
illicit production and ensure that fer-
tilizer and irrigated fields are not
used to increase opium yields.

—-By lending its expertise in making
cases and providing intelligence, DEA
acts as a constant motivator of
foreign enforcement agencies, improving
their capability and strengthening
their institutions.

--Enforcement fills a present need until
other long-term approaches achieve the
desired results.

~--1f enforcement pressure is removed,
there would be no obstacles or risks
to the production and movement of
illicit drugs.

In the 1973 reorganization of drug control activities,
DEA was given responsibility for cooperating with foreign
law enforcement agencies. At the same time, the Federal
strategy placed greater emphasis on eftforts in source coun-
tries. The number of DEA positions assigned to other
nations has doubled from 1972 to 1977, increasing from
186 to 379. Recently these positions have declined to
303, of which 274 were ftilled as of February 1979.

In past studies by our office and other organizations,

"the value of overseas enforcement programs and the need to
improve such programs have been continuing themes. In 1975,
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we reported that DEA operations may infringe on foreign
sovereignty, and in some countries DEA appeared to be reach-
ing a point where its overseas operational activity may be
substantially replacing the narcotics control functions of
local police.l/

In our 1975 report on South America, Embassy officials
believed that sometimes DEA agents pose a real threat to
country relations, and DEA agents were often not willing to
balance enforcement efforts with the overall objectives of
the mission.2/

In 1976 DEA activities were somewhat curtailed with
the passage of the Mansfield Amendment, which prohibited
DEA from participating in any direct police arrest
actions overseas. DEA officials informed us that this
restriction has not substantially affected their ability
to operate in foreign countries.

In 1978 differing views continued to exist regarding
DEA's presence overseas.3/ Some State Department officials
found it objectionable that "U.S. Police" are operating in a
foreign country, and they believed that U.S. interests in the
long run would be better served if host government police were
able to actively participate in unilateral drug enforcement
without relying on DEA's involvement. Other officials sup-
port the presence of DEA overseas. DEA believed that involve-
ment of its agents is not only justified but needed if the
United States is ever to be successful in controlling drugs
flowing into the country. In any event, foreign drug enforce-
ment agencies are still hindered by political and operational
limitations, such as the prevalence of corruption, insuffi-
cient intelligence, inadequate narcotics laws and penalties,
and poor investigative techniques.

1/"If the United States Is To Develop an Effective Interna-
tional Narcotics Control Program, Much More Must Be Done"
(ID-75-77, July 29, 1975).

2/"Problems in Slowing the Flow of Cocaine and Heroin From
‘and Through South America" (GGD-75-80, May 30, 1975)

3/"Drug Control In South America Having Limited Success--—

Some Progress But Problems Are Formidable" (GGD-78-45,
Mar. 29, 1978).
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DEA presence in Mexico may be weakéne&

The United States has long been involved in assisting
Mexico in its efforts to suppress heroin and other illict
drugs. U.S. funding for the Mexican narcotics control pro-
gram and DEA have been important to the success of the aerial
eradication program, and DEA agents have actively worked with
the Mexican Federal Judicial Police in developing cases and
exchanglng narcotics information. However, recent develop-
ments in Mexico resulted in DEA's role being significantly
reduced.

As far as the opium and marijuana eradication program
is concerned, DEA's participation has ‘ended. 1In March 1978
the Attorney General of Mexico stated that there should be
no permanent U.S. police participation in the program.

Several months after Mexico ended DEA's participation
in the eradication program, other positions stated by
Mexican officials made it clear that DEA's role in Mexico
might be further reduced. The Mexican Attorney General
has been striving for a self-sufficient narcotics control
program in terms of personnel but not necessarily financial
resources. As Mexico moves toward this goal, a gradual
reduction of DEA's activity may be requested, eventually
limiting the agency's role to that of liaison.

The Mexican Federal Judicial Police had unprecedented
enforcement successes in August and September 1978. During
that period the Federal Police, with DEA support, took
action against two drug traffickers DEA considered to be
the largest traffickers in Mexico. One trafficker was.
arrested and the other was killed during an armed confront-
ation with Mexican police. Ten other major traffickers
were either arrested or were killed in armed confrontation
with the police. It is still too early to tell whether
these arrested traffickers will be immobilized for a long
time.

Conditions in the Golden Trlangle
warrant strong DEA role

While the Royal Thai Government. and GUB have developed
a limited capability to respond to some aspects of the
narcotics problem, Burma has been unable to prevent the
refining of opium along its border, and Thailand has
failed to halt the transportation of Burmese heroin
across its land. Suppression efforts have been diluted
by the longstanding enmity between the two countries.
However, there have been some recent enforcement successes,
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but certainly not sufficient to justify a lessening
of DEA resources in the Golden Triangle.

In early 1976 the United States was concerned about
the threat posed by drugs from Southeast Asia as a re-
sult of the success with suppression programs in Mexico.
In evaluating the capability of Thailand's entorcement
groups, a number of factors that adversely affect control
eftforts in the country were mentioned, including the lack
of recognition of drug addiction as a major problem in the
Thai society at the time, and the political realities
involving the hill tribes who grow opium and the communist
insurgents who are an even greater threat to the government.
Even if some of these problems were mitigated, Thailand
was still thought to face ditticulties because most heroin
shipped from the country was produced in the Burmese
border areas, where inaccessible terrain and armed gangs
complicate enforcement efforts.

Since then things have changed. The Government of
Thailand has committed itself to some degree, not only in
word but also in deed, to suppressing the narcotics trade.

By mid-1978, Thai enforcement authorities were continuing

to make large drug seizures. and arrest important tratfickers.
Four of the 10 top trafficking groups in Thailand have been
disrupted, to some limited degree. For example, a joint
Thai/DEA enforcement operation resulted in the seizure of

97 kilograms of heroin, 58 kilograms of morphine base, and

83 kilograms of prepared opium.

U.S. efforts have helped the Thais improve their enforce-
ment capability. However, it is still questionable whether
this improvement will be long-lasting without a continued high
level of U.S. support. There is some question as to the Thai
Government's preparation for assuming a larger share of the
burden and responsibilities of narcotics suppression. The
drug control effort in Thailand is very dependent on U.S.
Government support. Thus, it appears that Thailand, like
Mexico, cannot withstand any significant reduction in U.S.
drug control support without some decrease in eftectiveness
and capability.

Whatever the capability and commitment of Thailand's
drug entorcement eftort, that of Burma is even more uncer-
tain and more dependent on outside help. The narcotics
control program in Burma is a moderate operation, its
limited resources permitting only a few operations each
year with only limited impact at best. 1In one operation,
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for example, the Burmese military destroyed a number of
heroin laboratories, but when the trodps pulled out the
traffickers went right back in and re-established the
refineries. 1 )

Because of the interwoven nature .of narcotics production
and trafficking in Burma and Thailand, it seems essential
that the two Governments must work together to stop it.

This will be an extremely difficult tdsk. The relation-
ship between the countries is characterized by centuries-old
mistrust and suspicion. In a recent attempted Burmese/Thai
operation, for example, the Thai Border Police were to
support Burmese troops in an attack on an opium refinery
and capture the refinery workers as they retreated into
Thailand. During the operation, however, a helicopter
carrying the Thai police landed accideéntally in Burma.
Burmese officials seized the aircraft ‘and detained its
passengers. Though the incident was resolved after several
days of strained negotiations, the incident readily illus-
trates the problem that must be overcome if there is to be
even the slightest success in curtailing illicit drug pro-
duction. Needless to say, it is difficult to see how this
can be done without continued encouragement from the coun-
tries which suffer from the traffic in opium.

Other nations' drug enforcement efforts

Though much attention has been placed on drug cultiva-
tion and activities in Mexico and the Golden Triangle, other
areas of the world have emerged recently as either major
suppliers or potential major suppliers to the international
drug market. The countries, unfortunately, do not appear
any better off with regard to drug enforcement capabilities,
and they too require assistance from the United States.

In Colombia, Bolivia, and Peru the production and dis-
tribution of marijuana and cocaine has become a huge business.
Poverty, official corruption, and many other problems common
to underdeveloped nations mean that none of these countries
has been able to mount a successful enforcement program
against drugs. DEA and U.S. Customs, however, have developed
worthwhile programs for liaison, training, and intelligence
exchange. In Colombia, the DEA office, with the Ambassador's
support, has spurred the establishment of a narcotic unit in
the Attorney General's office, while in Peru DEA helped estab-
lish cooperative relationships among Peru and several border-
ing nations. It is clear, then, that because of economic con-
ditions and the lack of adequate enforcement capability,
continued U.S. efforts to assist in and cooperate with foreign
enforcement efforts in those countries are both necessary and
appropriate.
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The Middle East Asian countries of Pakistan and Afghan-
istan, only now becoming known for their vast drug—-producing
capacities, present certain problems to U.S. enforcement and
narcotics control efforts overseas. Neither of the two coun-
tries has strong crop substitution or eradication programs,
and corruption, uncontrolled areas, political instability, and
limited central government control undermine control efforts.
Until recently, no one had served a drug-related sentence in a
Pakistani jail. The United States has been able to provide
limited assistance to these countries because of the political
situation, and as of February 1979, there was only one DEA
agent in Afghanistan and tive DEA agents in Pakistan.

NARCOTICS CONTROL PLANS NEEDED TO CHART
GOALS AND ACCOMPLISHMENTS

In order to assess the capability and gauge the success
of drug suppression eftorts overseas, certain U.S. Embassies
have been required in the past to develop Narcotics Control
Action Plans (NCAPs) for their respective countries. However,
because this or a similar requirement no longer exists, it is
not possible to assess whether eftorts are having the desired
impact. It is essential that the United States develop
detailed plans for implementing and evaluating narcotics
activities in individual countries and on a multinational
basis.

Beginning in 1971, NCAPs were intended to be the
basic planning documents for narcotics control activities
in individual countries. They represented each Mission's
analysis of the drug situation within a country, and
contained programs which should be implemented to achieve
desired results. Once approved by the Cabinet Committee on
International Narcotics Control, NCAPs served as the basis
for negotiating narcotic control agreements with toreign
governments.

In the past, there were problems in developing useable
NCAPs. Generally the plans lacked consistent and clearly de-
fined objectives and did not contain well-defined projects.
Most were really not action plans because they lacked program
specifics and the lack of detail and criteria for measuring
progress prevented meaningful evaluations. Still, NCAPs were
viewed as necessary for narcotics control, and the Department
of State in 1975 initiated actions to improve them.l/

1/"If the United States is to Develop an Effective Interna-
tional Narcotics Control Program, Much More Must Be Done"
(ID-75-77, July 29, 1975).
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In subsequent reports, the Department of State agreed
with our findings and recommendations on the need for de-
tailed NCAPs. In our report on opium eradication in Mexico,
which was based upon field work completed in 1976, we pointed
out that U.S. assistance had escalated without detalled plann-
ing, and that it is difficult to evaluate how well the narco-
tics program is meeting its objectives without a sufficiently-
detailed descrlptlon of the timing and nature of expected
improvements in the Mexican government s institutional cap-
ability to handle increased program as31stance 1l/ 1In our
report on the U.S. Mexican border, the Department agreed
with us that the U.S. Mission in Mexico be required to expand
the NCAP to include program goals and specific objectives
supporting border interdiction efforte.g/

In March 1978, ODAP's report on "International Narcotics
Control Policy" addressed similar needs:

Country Narcotics Action Plans for those countries
affected by the supply and/or demand for drugs should
be developed by the U.S. Country Team led by the
Ambassador and the appropriate narcotics components
within such Embassies in accordance with specific
guidelines issued by S/NM (the Senior Advisor for
Narcotics Matters). The plans should look to the
future and, as such, recommend both long and short-
term objectives in the areas of income substitution,
law enforcement and intelligence cooperation, training,
prevention, and treatment, which would, in the end,
enable foreign governments to deal with the problems
associated with narcotics control within, and at, their
borders and more fully participate in international
cooperative efforts. The plans should explicitly
include the means of achieving these goals as well

as proposed initiatives with host country governments
and should identify offices which might further assist
in the international narcotics control effort. On a
semi-annual basis the plans and progress within each
country would be reviewed and assessed by the Executive
Director of the Strategy Council or his designee.

1/"Opium Eradication Efforts in Mexico: Cautious Optimism
Advised" (GGD-77-6, Feb. 18, 1977).

2/"Illegal Entry At United States-Mexico Border--Multiagency

Enforcement Efforts Have Not Been Effective In Stemming the
Flow of Drugs and People" (GGD-78-17, Dec. 2, 1977).
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In responding to this recommendation, the Department of
State replied that approximately 2-1/2 years ago, the NCAP
requirements were suspended when the narcotics functions were
transferred from AID to the Department of State. WNarcotics
control planning was subsequently incorporated into the
Department of State's yearly Goals, Objectives, and Resource
Management planning process and its Zero Based Budgeting pro-
cedures. Department officials believed that narcotics should
not be treated differently from other foreign policy issues.

This change, however, did not provide the detailed plans
which were previously considered necessary for managing the
narcotics control effort. The above documents provide general
guidance but do not contain specific objectives and milestones
which can be used to measure and evaluate the progress toward
intended goals.

In Burma and Thailand, for instance, no formalized
strategies had been developed to integrate long and short-
term objectives, the means for achieving these objectives,
and the methods for monitoring activities and assessing pro-
gress. In Mexico there has not been a detailed planning
document since the NCAP in 1975, even though there are in-
dications of changing roles for DEA and the U.S. Embassy
with regard to drug control matters. Without a serious
assessment of the capabilities in Mexico to carry out en-
forcement, eradication, and other drug control activities,
it is not possible to know the course that U.S. drug control
programs should follow to achieve the desired effects.

While NCAPs were previously required for 59 countries
we believe the concept is still workable, especially if it is
limited to the 10 countries now considered the major sources
of drugs in the United States. Since the U.S. drug strategy
has begun to emphasize economic development and international
cooperation in addition to traditional enforcement-oriented
activities, there is probably even greater need for comprehen-
sive planning documents on both a countrywide and a multi-
national, regional basis. Such plans could be used to help
decide the best mix of resources and approaches needed to
accomplish our objectives within each country's operating
constraints. Overall, an evaluation of progress would help
to shed some light on our accomplishments under the broad
stratedgy, what we can expect to achieve from additional
resources and approaches, and how it will affect the level
of domestic drug abuse.
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We also believe that the NCAPs should be integrated in
areas of the world where narcotics production and trafficking
is a multinational problem. For example, a regional NCAP
could be developed in the Golden Triangle from the individual
plans for Burma, Thailand, and Laos, and the same could be
done for the South American countries of Colombia, Bolivia,
and Peru. '

CONCLUSIONS

International efforts have made some inroads in their
long and continuous efforts to limit the availability of
illict drugs. Crop substitution, opium poppy and marijuana
eradication, and improved law enforcement are widely recog-
nized as steps in the right direction but, when viewed from
the perspective of the worldwide dimensions of the drug
trade, they have not substantially reduced cultivation and
trafficking.

The United States has been the prime force in efforts to
combat the illegal drug trade. International narcotics con-
trol has received only nominal support from international
financial institutions and other developed countries in com-
parison to what is needed, because of other country priorities
and attitudes and the realisms in drug-producing countries.
While international cooperation can not be fully realized
under these circumstances, efforts to obtain greater support
must be continual and stressed at the highest levels of
government and in international forum. To accomplish more,
victim countries must reassess their priorities, develop a
unified action plan, and support the plan with the needed
resources.

Though drug enforcement and control programs have not
overcome the long-standing social, political, and economic
conditions in producing countries, they nevertheless have
yielded temporary results. These efforts -have produced
short-term heroin shortages in the United States and
helped to motivate foreign agencies in carrying out their
drug enforcement missions. A continuing enforcement presence
is essential to assure that long-range approaches to supply
reduction take hold. The Strategy Council on Drug Abuse
should, therefore, continue to give enforcement efforts a
high priority in formulating the Federal strategy.-

In the face of the realities that make worldwide drug
supply reduction such a difficult task, the United States
has not developed comprehensive country and regional plans to
implement and evaluate its programs. These plans have become
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more important as our Nation looks to long-range, costly
measures for reducing drug availability and greater partici-
pation by other countries and international financial
institutions.

RECOMMENDATIONS

We recommend that:

--The Secretary of State, with the support of the
Congress, promote a world conference and the
formation of a consortium of victim countries
that would develop a plan of action to fight
the global drug problem in a unified way.

--The Secretary of State require that the Assistant
Secretary for Narcotics Matters prepare realistic
country narcotics action plans detailing short and
long-term goals, the means of achieving these goals,
and the methods for reviewing progress. Because nar-
cotics production and trafficking often encompasses
several countries, as in the Golden Triangle, the
Assistant Secretary should also be instructed to
prepare similar plans on a regional basis.
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CHAPTER 4

BORDER MANAGEMENT PROBLEMS

NEED TO BE RESOLVED

The U.S. border provides an important opportunity for
interdicting illicit drugs and obtaining intelligence about
domestic and international drug distribution systems. How-
ever, the availability of drugs in the United States attests
to the fact that our border has not been a serious 1mped1-
ment to illegal entry. Large amounts of heroin and marijuana
have crossed our border with Mexico, and, even more recently,
our Southeastern States have been flooded with marijuana and
cocaine that is shipped by air and sea from South America.
The issue of improved border control has been studied and
recommendations have been made, but the problems remain
unresolved. The seriousness of the problems and the ever-
expanding segments of the border being used for large-scale
smuggling dictate a need for corrective action.

WHY IS THE BORDER IMPORTANT TO DRUG CONTROL?

The major portion of the Nation's efforts to reduce
availability of illegal drugs is directed toward disrupting
the entire supply chain of production and distrubution
from overseas sources to domestic trafficking networks.
This has been attempted by focusing enforcement efforts on
the vulnerable parts of the supply system. The U.S.
border provides an opportunity to affect the supply chain
by intercepting drug traffic resulting in the arrest of
persons and the seizure of drugs, discovery of previously
unknown narcotics trafficking activities, and the possible
determination of the source or the ultimate destination of
the 1llegal drugs. This task is difficult at all borders,
and is further complicated by our Nation's desire to main-
tain an essentially open border for facilitating the flow
of legitimate traffic.

Control of the border is basically a problem of con-
trolling the movement of people, vehicles, aircraft, boats,
and goods. Presently, 8 agenc1es representing 7 cabinet
departments are involved in border operations, enforcing
over 400 Federal laws and regulations relating to border
traffic. The principal agencies involved in law enforcement
are the Customs Service, Immigration and Naturalization
Service, and DEA. Other agencies with a role in controlling
the border include the FBI; Bureau of Alcohol, Tobacco and
Firearms; Department of Defense; Federal Aviation Administra-
tion; Coast Guard; Department of Agriculture; and Public
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Health Service. 1In performing its responsibilities, each
agency is expected to use its limited resources to achieve
optimum results.

Over the past few years, the Congress, the executive
branch, and our office have issued reports dealing with
efforts to control illegal entry into the United States.
Studies by the Congress and the executive branch have
delineated the policy and direction that a border control
program should take and the areas of operation that should
be improved. The predominant recurring theme of these
reports and studies is the need for greater coordination
and cooperation among the various agencies having enforce-
ment responsibilities in this area.

ILLEGAL ENTRY AT UNITED STATES—-MEXICO BORDER

Mexico is a principal source or transit country for
illicit drugs entering the United States. The map on
the next page shows the trafficking routes for drugs
flowing from Mexico across the Southwest border. Law
entorcement activity along the U.S.-Mexico Border is a
large part of the Nation's domestic and international
efforts to contain this problem. Despite these efforts,
the flood of illicit drugs across the border continues.
If Federal enforcement activities along the border were
better planned, coordinated, integrated, and executed,
more control could be maintained.

While measuring the deterrent effect of border law
entorcement is not possible, the available supply of drugs
attests to the fact that it has not been a serious impedi-
ment to illegal entry. The substantial Federal investment
for enforcement at the Southwest border is achieving only
limited measurable impact on the drug problem. Border
forces interdict only a small quantity of the estimated
heroin and cocaine entering the United States from Mexico.
Most seizures are marijuana.

Border apprehensions seldom involve high-level
tratfickers. The overwhelming majority of persons crossing
the border in possession of drugs who are apprehended by
Customs and Immigration and Naturalization Service (INS) are
drug users, smalltime operators, couriers, or low-level
members ot drug tratficking organizations.
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In 1978 we testified before congressional committees
on the tindings of our report 1/ on Southwest border control
problems. We addressed the need for effective leadership
and direction of our Nation's ettort at this most critical
border area. Controlling the movement of people, aircraft,
boats, and vehicles along this 2,000 mile open-land border
is complex and difficult. It requires what has not yet
been achieved--a comprehensive, coordinated ettort by all
Federal law enforcement agencies. We found that separate
Federal agencies carried out their specific missions with
limited consideration for the activity of the others.

This has produced separate but similar iines ot ettort,
diluting border coverage and control, with little consid-
eration for overall border security.

Although the border alone will not solve the drug
problem, it is a necessary element if the Nation is ever
to control this problem. The executive branch of the
Federal Government has not developed an integrated strategy
or a comprehensive border control plan to consider all
aspects of the problem and establish clear, measurable
objectives indicating what it intends to accomplish with
the various law entorcement resources. A plan ot this
type is critical because of the many agencies with over-
lapping responsibilities.

We believe that sound management principles and the
inherent ditticulties ot multiagency cooperation call for
an integrated Federal strategy and comprehensive border
control plan. Until this is accomplished, we recommend
the following interim actions to strengthen law enforcement
at the border and provide the data needed for evaluating
the problem and determining what legislation is needed.

1. The Director of the Ottice of Management and
Budget should prepare an annual analysis of law
entorcement along the U.S.-Mexican border.

Such an analysis would bring together

the separate budget requests of the various
border enforcement agencies to facilitate
integration ot agencies' plans, programs,
resources, allocations, and accomplishments.
The analyses should be included with the
agencies' appropriation requests.

1l/"I1legal Entry at United States - Mexico Border--

Multiagency Entorcement Efttorts Have Not Been
Effective In Stemming The Flow of Drugs and
People" ( GGD-78-17, Dec. 2, 1977).
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2. ‘''he Director ot the Otftice ot!Management and
Budget and the Domestic Policﬂ Statf,
together with the Attorney General, Secretary
ot the Treasury, and the other Department
heads having responsibility for border law
enforcement, should develop an integrated
strategy and comprehensive operatlonal plan
for border control.

3. The Office ot Management and Budget should
coordinate closely with responsible congres-
sional committees in developing legislation
needed to accomplish the proposed plan.

4. The Secretary of State should require the U.S.
Mission in Mexico to expand the NCAP
to include program goals and specitic
objectives for supporting border
interdiction etforts.

The above recommendations were presented in our Decem-
ber 1977 report, together with various agencies' comments.
The Ottice of Management and Budget and the Departments of
Justice, Treasury, and State generally agreed with our
findings and recommendations. The various departments sup-
ported the conclusion that the absence ot a Federal Government
integrated strategy and an overall border control plan has
resulted in overlapping, duplicative, and poorly coordinated
activities.

THE SOUTHEAST BORDER: "A DRUG DISASTER AREA"

In recent years the smuggling ot drugs from South America
has become a major business in the Southeastern United States,
particularly in Florida. Marijuana from Colombia arrives by
the tonload, while hundreds ot pounds of cocaine flow into the
area for distribution across the country. The maps on the
following pages show the major trafficking routes for drugs
tlowing from South America across the Southeast border ot the
United States. Such activity generates billions of dollars
in income for those involved, with an incalculable tax revenue
loss to the United States and with much of the profits destined
for other countries. Law enforcement agencies have been over-
whelmed by this enormous activity, and, to make matters worse,
U.S. law generally does not make it illegal for individuals
subject to U.S. jurisdiction to possess controlled substances
on the high seas. In addition, current international agree-
ments do not deal effectively with the large mother ships which
carry multiton quantities of drugs on the high seas.
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“The Coldmbian Connection”

Colombian Marihuana Trafficking via
the Caribbean to the U.S.

“éRe TOus.
7 TO MIAMI 5

BRAZIL

~ ¥ VIAEUROPE '

Source: Drug Enforcement Administration
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Because of its geographic location and its many social,
cultural, and financial ties, South Florida has long been a
natural gateway for people and goods traveling between South
America and the United States. While this traffic in the
past has probably always included drugs, recent shifts in
trafficking patterns have made the Southeastern region even
more important. The success of the paraquat-spraying pro-
gram in Mexico has resulted in increased use of Colombian
marijuana, while U.S. demand for cocaine, grown chiefly
in Peru and Bolivia, has increased. With 8,425 miles of
shoreline on its 1,350 miles of coastline, and with over
250 airstrips, South Florida has emerged as a prime gateway
for illicit drugs entering into the United States. The maps
on the following pages show trafficking routes for drugs
flowing from South Florida to other parts of the country.

During a 6-month period ending in June 1978, the U.S.
Coast Guard, Customs Service, and DEA reported seizures of
more than 477 tons of marijuana and 359 pounds of cocaine.
In the same period, the Government of Colombia seized about
610 tons of marijuana. According to DEA, these seizures
represent more drugs than were collectively seized by the
Federal law enforcement community during the entire previous
year.

Along with the drugs, large numbers of vessels
of all sorts have been confiscated by Federal agencies.
From July 1975 through March 1978, 107 vessels were
seized in connection with charges of drug smuggling in the
Southeastern United States, with over half of them seized
in Florida. Seventy of these vessels contained 5,000 pounds
or more of marijuana, with 19 of the 70 carrying 25,000
pounds or more of the contraband. (See photographs on
pp. 78 and 79.) Some enforcement officials believe
that, rather than serving to illustrate the effectiveness
of law enforcement, the high volume of seizures merely
indicates the tremendous amounts of drugs passing through
the region.

The Department of Justice believes that while the large
seizures do indicate the tremendous volume of drugs avail-
able, they also are an indicator of improved cooperative
enforcement. Justice estimates that the percentage of
marijuana now seized, destroyed, or abandoned at sea may be
in excess of 20 percent of that being imported into the
United States.
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