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JUVENILE COURTS: ACCESS TO JUSTICE

WEDNESDAY, MARCH 4, 1992

U.S. SENATE,
SUBCOMMITTEE ON JUVENILE JUSTICE,
COMMITTEE ON THE JUDICIARY,
Washington, DC.
The subcommittee met, pursuant to notice, at 10:35 a.m., in room
SR~385, Russell Senate Office Building, Hon. Herbert Kohl (chair-
man of the subcommittee) presiding.

OPENING STATEMENT OF HON, HERBERT KOHL, A U.S. SENATQOR
FROM THE STATE OF WISCONSIN

Senator Koni. This hearing will come to order.

Good morning, and welcome to the fourth in a series of juvenile
justice oversight hearings. Today we will consider the status of ju-
venile courts, with an eye toward developing proposals to include
in the reauthorization of the Juvenile Justice and Delingquency Pre-
vention Act.

In theory, when a juvenile is arrested for a delinquency offense,
they are quickly taken to juvenile court for an initial screening.
Often, a court officer reviews the case and the background informa-
tion. If the officer decides court action is needed, there is a hearing
before a judge, who makes a subsequent ruling.

The judge has several options: dismiss the case, place the child in
a residential facility, or on probation, refer the child to an cutside
agency, or require restitution or fines. There is one other option
available: violent offenders can be tried in adult criminal court.

In theory, this all works well. Delinquent youths are caught,
dealt with as individuals, rehabilitated from a life of delinquency,
and grow to become contributing members of our society.

But, as we all know, the sad truth is that this simply does not
happen.

Juvenile courts are terribly overworked and badly understaffed.
Detention centers are ill-managed and overcrowded. Half of all kids
in trouble waive their right to counsel, and quality representation
is often nonexistent. In short, children today are not receiving
needed attention. There are major problems with the juvenile court
system.

This is common knowledge: Listen to how a recent Time Maga-
zine article described the juvenile courts:

This is where the battles are being fought against some of America’s toughest
problems: drugs, disintegrating families, household violence. As these problems have

grown worse over the past two decades, the judicial system designed to deal with
them has crumbled. These courts are an indicator of the country’s compassion for

@
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families and its commitment to justice, but increasingly they have neither the
money nor the personnel to save most of the desperate young souls who pass
through their doors. Almost no one seems to care.

Today we will examine the juvenile court system and the kids
who are in it, our country’s future, the most important resource we
have, and a resource which is often shortchanged by the juvenile
justice system responsible for rehabilitation and prevention.

We are fortunate to have a number of distinguished witnesses
testifying today. Their testimony will provide insight into the day-
to-day functioning of the juvenile court and its facilities, and assist
us in preparing the reauthorization. We look forward to a discus-
sion with each witness, and we thank them in anticipation of their
testimony. :

Our first panel includes several of our country’s most distin-
guished juvenile court judges. We have with us today Judge Mi-
chael Malmstadt, Judge Frank Orlando, and Judge David Mitchell.

Frank Orlando has served for 20 years as a circuit judge in Flori-
da, focusing on juvenile and family court cases. After retiring in
1988, he became director of the Center for the Study of Youth
Policy at Nova University College of Law in Fort Lauderdale. He
has also chaired Florida’s Juvenile Justice Legislative Reform Task
Force.

Mike Malmstadt is a presiding judge at the Children’s Court
Center in Milwaukee. He has been on the bench for 3% years, and
prior to that he served for 17 years in Milwaukee’s District Attor-
ney’s Office, specializing in the prosecution of child abuse and
sexual assault cases.

David Mitchell is a circuit court judge in Baltimore. Recently, a
January Time Magazine cover story, featuring Judge Mitchell's
court, gave millions of Americans their first lock at the inside
workings of a juvenile court and the juvenile justice system.

We are delighted to have such a distinguished panel with us
today. If we really want to take some significant steps to improve
the juvenile justice system in our country, we could have no better
advisors than yourselves.

Gentlemen, to leave enough time for questions, we would appre-
ciate it if you would keep your opening remarks to no more than 5
minutes, and your written testimony will be made part of the
record in its entirety.

Judge Malmstadt, would you please start?

FIRST PANEL: JUDGES

PANEL CONSISTING OF HON. MICHAEL MALMSTADT, MILWAU-
KEE COUNTY CHILDREN'S COURT CENTER, MILWAUKEE, W[;
HON. FRANK QRLANDO (RET.), NOVA UNIVERSITY, FORT LAU-
DERDALE, FL; AND HON. DAVID MITCHELL, CIRCUIT COURT
FOR BALTIMORE CITY, BALTIMORE, MD

STATEMENT OF JUDGE MALMSTADT

Judge MarmsrapT. Thank you, Senator Kohl, and thank you for
inviting me to be here.

I have been told that critics of our Nation’s juvenile justice
system refer to Wisconsin as an example of a system that works—
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one that provides appropriate legal safeguards to those brought
into the system. As I thought about that comment, I suppose that
it is true, to a point.

Juveniles alleged to be delinquent are entitled to court appointed
counsel; children alleged to be abused or neglected are represented
by guardians ad litem if under the age of 12, and by court-appoint-
ed attorneys if over 12. Their parents are provided court-appointed
counsel if indigent.

All parties are entitled to a trial by jury where standard rules of
evidence apply, and the entire system is governed by a series of
time limits, which provide for disposition within 60 days of the
filing of the allegations.

In theory, then, all that should be necessary is to provide the
system with enough lawyers and judicial officers, and everything
should be fine. But it isn't. In Milwaukee County, our court calen-
dars continue to be congested, the detention facility overcrowded,
and, most importantly, the incidence of juvenile crime and the
level of youthful violence continues to escalate.

What we have accomnplished is the creation of a system that does
a good job of labeling juveniles, but does very little to provide serv-
ices to these juveniles. We seem to have forgotten that the goal of
the juvenile justice system is to deter delinquent behavior, and pro-
vide services to the children brought before our courts, so that they
will become productive members of society, rather than part of an
ever-increasing prison population.

In Milwaukee County today, the average juvenile placed on su-
pervision to the Department of Social Services will see his proba-
tion officer less than once a month. The only information the su-
pervising agency will receive about the juvenile will come from the
juvenile.

In reality, we have a system that monitors juvenile behavior by
making sure we find out when they get arrested again; and as we
continue to provide additional court and legal services, we will con-
tinue to provide fewer and fewer rehabilitative services.

As we are ail well aware, we de not have unlimited resources to
deal with the problems of our society. In attempting to allocate re-
sources for the juvenile justice system, we are providing legal due
process at the expense of social services. :

This is true even though we are working in a system where a rel-
atively small number of cases are ever factually contested. In the
vast majority of cases that come before a juvenile judge in Milwau-
kee County, the juvenile had admitted the offense to the police, his
parents, a Department of Social Service intake.worker, and his
lawyer.

Rather than focusing on what services are appropriate to ensure
that the juvenile does not continue to engage in delinquent behav-
ior, we begin a legal process which does nothing but provide a label
to the child. As we continue to provide fewer services, the likeli-
hood of repeated offenses increases, thereby increasing the poten-
tial of an ultimate out-of-home placement.

An overwhelming number of juveniles who appear bhefore me
come from families that can charitably be described as dysfunction-
al. To remove that child from the family, and provide that child
with treatment, without addressing the needs of the family, is fool-
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hardy; yet we repeatedly enter into this type of dispositional order,
and we are surprised when a child, returned to his original envi-
ronment, commits a new offense.

By operating in this fashion, we ultimately provide services to
the entire family only when every child in the family has commit-
ted a delinquent act, and comes through the juvenile justice
system, and even then necessary services for the parent or parents
may still not be provided.

An alternative approach is available. We must focus on the
needs of the child and the family when the child is first referred to
the juvenile justice system, rather than focusing on guilt or inno-
cc(eince. The focus should be on the need for services, not legal
advice,

Programs which provide community-based services to the family
as a whole will, in the long run, be more likely to succeed in cur-
tailing future delmquent behavior than any legal proceeding, the
complexity of which only serves to confuse the child, rather than
providing meaningful direction.

Thank you.

Senator Konr. Thank you very much.

Judge Orlando? -

STATEMENT OF JUDGE ORLANDO

Judge OrLANDO. Thank you, Senator. Thank you very much for
having me here today.

As you are aware, our center at the University of Michigan re-
cently completed a public opinion survey which demonstrated,
among other things, a serious lnss of public confidence in the juve-
nile court. Your letter inviting me here indicates a concern with
the public’s perception and concern on youth violence in the juve-
nile court.

The public, I believe, is badly misinformed about today’s juvenile
court, largely due to the secrecy and confidentiality that surrounds
the court.

Let me make a brief parallel to amplify my opinion and conclu-
sions. Imagine, if you will, the finest hospital in this city, or any
.hospital. This hosp1ta1 s mission is to treat seriously ill and injured
patients. Now imagine, if you will, that the clientele from other
systems that are failing miserably arrive and line up at the hospi-
tal’s admissions office.

Let us assume the homeless, school dropouts, abused and neglect-
ed children, and many persons inflicted with minor physical ail-
ments are admitted in large numbers tc the hospital. Little or no
concern is given to the hospital’s ability to provide appropriate or
necessary care for such problems.

It would not take long before the hospital would begin to fail to
meet its stated objectives, and the public would lose confidence. My
question is whether the loss of the confidence is the fault of the
hospital, or the fault of the other failing systems.

This, in my opinion, is precisely the situation in the juvenile
court. The hospital example is easy to understand, and the court’s
is not. Simply put, the court “admissions office” is being overloaded
with the many inappropriate clients whose needs would be more
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appropriately met by these other social institutions. With these
problems, the court is destined to fail.

The first issue I would like to address is juvenile violence. Dr.
Delbert Elliott, a noted researcher at the University of Colorado,
has demonstrated that the number of adolescent violent offenders
who commit violent offenses is not growing; however, those few
youth who do commit the most serious and violent offenses are be-
coming more violent.

The violence in which these offenders are born inte and grow up
in is the cause of their unacceptable and gross conduct. Can the
court address these underlying causes of violence and seek solu-
tions that work?

No, in my opinion. We have turned to tools of simplicity—juris-
dictional age reductions, mandatory sentences to failing prison sys-
tems, and military koot camps are simple, cheap and largely inef-
fective. We expect the court to change violent behavior when, in
most cases, it is too late in the adolescent’s life.

The solution is prevention and early intervention in the home
and community, access to quality health care, teen-pregnancy pre-
vention, intensive in-home social and medical services, znd, most of
all, full funding of Head Start, would be a beginning.

Second, the juvenile justice system has become the dumping
ground for the virtually nonexisting and failing child welfare
system. Nonviolent and extremely needy children and families flow
intc an adversarial punishment-oriented system. Research has
demonstrated that these children are ending up in adult prisons in
the same numbers or percentages as true delinquents.

The present system takes the abused and neglected and turns
them into the criminals of the future. The public sees the court
and the social systems with which it interfaces as failures, and, as
a result, public confidence in the court’s ability to rehabilitate
young offenders has eroded:

The court “admissions office” is also letting in many low-risk of-
fenders which diversion systems are designed to deal with, and
which were massively funded in the 1970°s and 198(’s. The back
door of the court is also swinging open to release many serious of-
fenders to the ineffective and overcrowded adult system.

My State leads the Nation in the unenlightened practice of send-
ing children to the adult system—over 6,000 in 1991, with 1,200
going to the adult prison system. This is more than in all of our
juvenile institutions together.

The research of Dr. Charles Frazier, which I gave to you this
morning, shows this unenlightened practice has no efféct on the
prevention of crime.

In conclusion, let me refer the members to two successful initia-
tives that our center has undertaken that I feel should be the sub-
ject of national Federal replication. These  initiatives could not
have taken place without the courageous leadership of the Annie
B. Casey Foundation. This foundation supported and financed the
project, and continues to support and fund some of the rnost prom-
ising initiatives in the country dealing with children and youth.

The first is the Detention Initiatives Project. Over 400,000 chil-
dren are admitted to detention in the United States each year. Less
than half are serious offenders, and present little or no public
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safety risk. If bail were available, most of these youths would be
eligible for release.

. In Broward County, we demonstrated that a detention system
that detained the most serious offenders inside a detention center,
and the rest outside in a series of levels of supervision, could be
developed. The Annie Casey Foundation has recently announced a
replication of that project, and will fund up to four sites nationally
to replicate it.

I suggest that the Congress provide funds for a national policy
that reforms the detention system in this country.

I gave you a book, “The Blueprint for Youth Corrections.” * I
would suggest that that blueprint also be the subject of national
replication, to remodel juvenile justice in this country.

In conclusion, let me say that many enlightened people, led by
my friend and colleague, Barry Feld, from the University of Minne-
sota, are calling for the abolition of the juvenile court. The ABA
Juvenile Justice committee will examine this theory at their
annual meeting in August.

Professor Feld makes a very convincing argument for the aboli-
tion theory. However, I believe that the true model for a due proc-
ess, offender-based system can be achieved. The achievement would
be costly, complex and long term, and must be rigorously evaluat-
ed, and subject to constant oversight.

Most of all, it will take enlightened political will and leadership.
If the will and leadership does not exist, then abolition is the only
solution.

I would be glad to respond to questions.

Thank you, Senator. '

[Judge Orlando submitted the following material:]

* Retained in subcommittee files.
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Mr., Chairman and members of the subcommittee: My
name is Frank A. Orlando. I am Director of the Center for
the Study of Youth Policy at Nova University Shepard Broad
Law Center in Ft. Lauderdale, Florida. From 1968 to 1988 I
was a circuit judge in the state of Florida. During my
tenure as judge, I spent the majority of my judicial time
assigned to juvenile and family Jjurisdiction cases. In
1988, I retired from the court to accept my present
position.

In 1989~90 I chaired the Florida Juvenile Justice
Task Force created by our 1legislature. The task force
developed recommendations which the Florida Legislature
later enacted as the Juvenile stice Refo ct of 1990.
It is this legislation that we hope will eventually make
Florida a national model for efficient 3juvenile 3justice
policy. Unfortunately, due to the present economic
situation in our state, the implementation of this Reform
Act has been significantly delayed or placed on hold.
Presently, I am a member of the Florida Juvenile Justice
Commission and an active member of the American Bar
Association Juvenile Justice Committee.

As you are awvare, our Center at tHe University cf
Michigan recently completed a public opinion survey which
demonstrates, among other things, a serious loss of public
" confidence in the juvenile court. Your letter inviting me
here indicates a concern with the public’s perception and
concern of ycuth violence and the 3juvenile court. The
public is badly misinformed about today’s juvenile court,
largely due to the secrecy and confidentiality that
surrounds the court.

Let me make a brief parallel to amplify my opinion
and conclusion. Imagine, if you will, the finest hospital
in this city or any city. This hospital’s mission is to
treat seriously ill and injured patients. Now imagine, if
you will, that the clientele from other systems that are
failing miserably arrive and line up at the hospital’s
"admissions office.” Let’s assume the homeless,’ school
dropouts, abused and neglected childrer. and many persons
inflicted with minor physical ailments aire admitted in large
numbers to the hospital. Little or no concern is given for
the hospital’s ability to provide appropriate or necessary
care for such problenms.

It would not take long before the hospital would
begin to fail to meet its stated objectives and the public
would soon loose confidence. My question to you is whether
this loss of confidence is the fault of the hospital or the
fault of the other failing systems?



This, in my opinion, is precisely the situation in
the juvenile court. The hospital example is easy ¢to
understand. The court 4is not. Simply put the court
"admissions office" is being overloaded with the many
inappropriate clients whose needs  would be more
appropriately met by these other social institutions. With
these problems the court is destined to fail.

The first issue I would 1like to address is
juvenile violence. Dr. Delbert Elliott, -a noted researcher
at the University of Colorado, has demonstrated that the
number of adolescent offenders who commit violent offenses
is not growing, however, those few youths who commit the
most serious and violent offenses are becoming more violent.
The violence in which these offenders are born into and grow
up in is the cause of their unacceptable and gross conduct.
can the court address the underlying causes of violence and
seek solutions that work ~ NO!! We have turned to tools of
simplicity. Jurisdictional age reductions, mandatory
sentences to failing prison systems, and military-like boot
camps are simple, cheap, and largely ineffective. We expect
the court to change viclent behavior, when in most cases, it
is too 1late in the adolescents 1life. The solution is
prevention and early intervention in the home and community.
Access to quality health care, teen pregnancy prevention,
intensive in-home social and medical services and, most of
all, full funding of head start would be a beginning.

Secondly, the juvenile justice system has become
the dumping ground for the virtually nonexistent and failing

child welfare system. Non=-violent and extremely needy
children and families flow into an adversarial punishment-
oriented systemn. Research has demonstrated that these

children are ending up in adult prisons in the same numbers
or percentages as true delinquents. The present. system
takes the abused and neyglected and turns them into the
criminals of the future. The public sees the court and the
social systems with which it interfaces as failures. As a
result, public confidence 1in the court’s ability ¢to
rehabilitate young offenders has eroded.

Third, the court is not the appropriate solution
for the massive failures of school drop out prevention
policies. Sending truants into the adversarial court system
does not work. Ir fact, exposing these youngsters to the
court system can easily result in increased levels of
offending.

It is time for Congress to end the exception in the
juvenile - justice act +that allows non-criminal court
referrals to be institutionalized in the delinquency systen.
As in our example, the court "“admissions office" must be
closed to this clientele and educational institutions should
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be required to deal with educational and motivational
issues.

The court "admissions office" is also letting in
many low risk offenders which diversion systems are designed
to deal with and which were massively funded in the 70’s and
80’s. The back door of the court is also swinging open to
release many serious offenders %o the ineffective and
overcrowded adult systemn.

The state of Florida leads the nation in the
unenlightened practice of sending children to the adult
system. Gver 6,000 youngsters were transferred to the adult
system in 1991. Many were transferred by prosecutors
without regard to the true purposes of the juvenile court.
Approximately 1000 were sentenced to prison. In Florida,
there are more juveniles in adult institutions than in the
juvenile justice institutions,

The research of Dr. Ccharles Frazier at the
University of Florida demonstrates the failure of the policy
of transferring youths to adult court to have any real
effect on crime reduction. I have presented his most recent
study to the subcommittee.

The juvenile court is designed to be offender-
based, nvt offense-based. Legislative offense exclusion and
prosecutorial transfer are offense~based policies, and in my
opinion are threatening the existence of the juvenile court.
It is time to close the back door of the juvenile court,
except in those cases where there is a factual and valid
judicial finding that the offender cannot be effectively
managed in the juvenile delinquency system. We must also
consider a mandated wuniform age of Jjuvenile court
jurisdiction. There is considerable inconsistency as
to age of juvenile court jurisdiction in the country. Many
states have lowered the age of jurisdiction based on an
unenlightened, get tough mentality, and an uninformed policy
as to the effectiveness of adult correctional institutions.
There is a precedent for this in the federal Highway Safety
Act.

S——

In conclusion, let me refer the members to two
successful initiatives, that our Center has undertaken that I
feel should be the subject of national federal replication
and policy. These initiatives could not have occurred
without the enlightened, generous and courageous leadership
of the Annie E. Casey Foundation. This foundation supported
and financed the projects and continues to support and fund
some of the most promising initiatives in the country
dealing with children and families.

The first initiative deals with juvenile
detenticn. Oof the 400,000 plus admissions to juvenile
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detention in the United States each year, less than half are
serious offenders and present little or no public safety
risk. If bail were available in the juvenile system, most
of these youths would be eligible for release.

Wwith funds from the Annie E. Casey Foundation,
Broward County, Florida, participated in an initiative to
reduce the securely detained population in response to a
federal law suit. The end result of this initiative is a
model detention system. The key word here is system because
the definition of detention in Broward County now includes a
variety of detention services, not just a physical Zetention
center.

In 1987 the average daily population of the center was
180. The center is designed for a population of 109. The
existing home detention system was utilized at only 25% of
its capacity. The state was spending $24,000 a month on
overtime, and there was an average of ten to twelve
emergency room calls for broken bones (at $250 each) a week.
The detention center was chaotic and dangerous to  both
youths and staff. It was apparent the law suit was going to
be long term, expensive, and extremely unlikely the state
could win. The initial response to the lawsuit by state
policymakers was to build a new wing to the center at a cost
of $1.2 million.

Today we have a system of alternatives outside the
center, little or no. overtime costs, and an average
population in the center of 60 (on February 29, 1992 the
population was at 47.) With the center itself serving only
appropriate youths, (those who have allegedly committed
serious offenses), the percentage of serious and habitual
offenders is greater than in 1987 when the population was
180 to 200. The alternatives includs# a redesigned and fully
utilized home detention program, an eight bed non-secure
shelter and a day reporting center uvperated by the Boy’s and
Girl’s Clubs. The federal law suit is over, federal
jurisdiction has been vacated, and the proposed new
construction will not occur. The "admissions office" has
new policies which include objective admission criteria
which assures appropriate placement of alleged offenders
within the newly designed detention system. Low risk and
non-criminal youths are not admitted to the detention
system.

Due to the success of the project, the Annie E. Casey
Foundation recently announced an initiative that will fund
up to four sites nationally to replicate the Broward County
project. The Congress should consider a national policy
that requires 5uvenile detention admissions be limited to
juvenile offenders who present a true rlsk to publlc safety
as to re-offending and non-appearance in court.
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The second initiative undertaken by the center is
the Key Decision Maker project. This project has identified
model state juvenile Jjustice systems that use the least
restrictive placements and provide a continuum of care and
services. These systems base the need for security on
objective criteria. This initiative has assisted a number
of states develop community based alternatives, reserving
locked facilities for the sericus and habitual offenders who
pose a security risk to the public and whose treatment needs
require intensive services.

A blue print paper for a model system has been
developed for policymakers and is included in your
materials. I suggest that the congress consider providing
funds for states to experiment with variations of this
model.

one final note. Many enlightened people, led by
my colleague Professor Barry Feld from the University of
Minnesota, are calling for the abolition of the juvenile
court. The ABA Juvenile Justice Committee will examine this
theory at their annual meeting in August. Professor Feld
makes & convincing argument for the abolition theory,
however I am of the opinion that the true model for a due
process, offender based system can be achieved. The
achievement would be costly, complex and long term and must
be rigorously evaluated and subject to constant oversight.
Most of all it will take enlightene@ political will and
leadership. If the will and leadership does not exist, then
abolition is the only solution.

I will be glad to respond to questions.

Thank you.
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Executive Summary

This report examines state-wide data from three sources (the Department
of Health and Rehabilitative Services, State Court Administrator's Office, and
Department of Corrections) relating to juveniles transferred to adult :coun by
means of diract file. The data cover the eight month period immediately
following the Juvenils Justice Reform Act (October 1, 1990 through June 1,
1991). Focusing on the DHRS data (CIS and FACTS files), the most complete
of these data sources, the demographic, ofiense, and offense history
characteristics of juveniles placed in deep end juvenile justice system programs
are compared with those identified as transfers to adult court. Specifically, the
characterisiics of juveniles placed in ievels 6 and 8 DHRS programs are
comparad with juveniles transferred to aduit court by direct file, waiver, or grand
jury indictment. Following a discussion of the findings from this analysis, the

question of direct file and public safety is considerad.
Report Findings:

1. While three separate stale agencies routinely collect some data related to
direct file cases and other cases in which juveniles are transferred to adult
court, none is completely adequate for purpeses of evaluating direct file law and

various policies and practices associatad with it.
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2. The data sets that are closest to complete and that are most useful in
analyses such as the one presented here are managed by DHRS. They are the
C1S and the FACTS files.

3. The other two data sets include interesting and imporiant data on the
frequency and distribution of juvenile transiers {in the case of the data collected
by the Office of the State Court Administrator) and on the final sentence in terms
of prison time or probation time for persons under 18 who are convicted in adult
court (in the case of the DOC data).

4. Thera is no effective way, at present, to interface the various data sets from
the three different state agencies su that both individuals and cases may be
tracked through each stage of the justice system. This is a serious weakness in

Florida's stats-wide juvenile and criminal justice data systems,

5. Comparing demographic characteristics, the direct file group is
distinguished from the DHRS level € and 8 groups primarily in terms of ana,
The average age of the group direct filed to adult court was 16.69 years as
opposed to and average age of 15.58 and 15.81 years for the fevel & and 8
groups respectively. To bs direct filed in Florida, juveniles must be 16 or 17
years old. Adjudicated juvenile offenders of any age may be placed in level 6

and 8 DHRS programs.

- 6. The gender composition of all groups is very similar. Eighty five to 96

percent of each group is male.
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7. There is considerable variation In racial composition of the groups.
Nonwhites are overrepresented In all groups. The percent nonwhite in the
groups rangas from 52 percent 69 percent. It is significant to note, however, that

the lowest lavel of ovarreprasantation of nonwhites is in the direct file group.

8. Comparisons of the groups one variable at a time and using:several
measures of the severily of instant offenses, prior offenses, prior dispositions for
delinquency, and total number of prior offenses chargsad, are presented as
descriptive statistics.

9. Professionals in the Juvenile Justica System generally consider several
important legal variables in combination when making decisions relating to
processing in the juvenile or the adult courts. While the seriousness of a
presenting offense may be the primary considaration in one case, it may be
regarded a3 less imporiant than the prior record of ofiending in another case.
Likewise, some case decisions may focus upon sither the total number of prior
referrals for delinquency in a juvenile's official record while others my look at
the kinds of dispositions that have been tried previously. Despite particular
focus, however, most professionals consider all of these factors to one degree
or another in each case they decide. The present analyses show that the
groups are not very different when these variables are considered in
combination. ]’\h__aiis\,the indications of seriousness of offense and offender
history do not show appmiqble differences in the groups. This is true despite
several different ways of mea\sqﬁng severity. In short, using DHRS data and
several different measures of éeverity of offender characteristics, juveniles
selected for direct file to adult court are not very different as a group from those

disposed in the juvenile justice system and committed to deep end DHRS
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programs. There ié no demonstrable evidence in these data to support the
contention that direct file selects the maest serious and dangerous juvenile

offenders for fransfer to adult court.

10. If it is safe to assume that the juveniles who are either committed to desp
end juvenile justice system programs or are transferred to adui court re:present,
at any point in time, Florida's worst juvenile offenders. To the extent this
assumption is true, a consideration of how these cases are distributed in terms
of estimated tisk 1o the public Is reasonable.  Analyses dong here which divide
the tota! study sample into low, medium, and high risk cases based on the same
measures that are used throughout the report indicate that direct file provisions
are far from effactive in sorting out "the most serious of the most serious™ cases
for adult court transfer. Rather, direct file seems to draw equally from the high,

medium and low risk categories.

11. The findings of this report highlight the question of public safety. If, as these
data and analyses indicate, diract file cases are not substantially more serious
and dangerous than those cases committed and placed in deep end juvenile
justice zystem programs, does i provide any greater protection 1o the public

than wouid be the case if there ware no direct file provision in Chapter 397

12. I6 sevan of Florida's fwenty judicial circuits, 50 percent or more of what may
be considered the masi serious juvenile offenders known to DHRS are direct

filed into adult court. The same is true in four of the eleven DHRS districts.
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Introduction

The general purposs of this project was to assist the Commission on
Juvenile Justice evaluate the use of prosecutorial transfer {or "direct file”) of
juveniles into adult courts by collecting, analyzing and interpreting available
data, Few juvenile justice issues in Florida have been as controversial as the
direct file powers of prosecutors and none has had broader or more important
implications. Indeed, the issus of prosecutorial transfer, wpen considered in its
widest sense, forces the question of whether a separate system of justice for

juveniles is désirable in Florida.

This study and the report presented here follow guidelines set down by
the Commission on Juvenile Justice in an agreement between the Commission
and the Consultant. Data presenied here are intended to help inform the
discussion of direct file in particular and the future of Florida Juvenile Justic:'e in
general. Specifically, the study is divided into three parts though each is

integrally connected to the other two. The parts are distinguished as follows:

Part 1. Data currently being collected on the disposition of direct files are

identified and the accuracy of those data is evaluated.

Part 2. Using data extracted from the HRS Client Information System
(CIS) and other sources, provide a quantitative description and comparison is
provided of cases transferred to adult court (waived, indicted, direct filed} or
committed to HRS level six and level eight programs in the six months following
the effeclive date of the Juvenile Justice Reform Act (October 31, 1990). The

description includes all usable records for the period studied and the focus is
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upon demographic information (ags, race, gender) as well as information on the
instant offensa, prior offenses, and prior rehabilitative efforts. Comparisons, as
appropriate, are presenied in terms of statewide, HAS district level, and judicial

circuit.

Part 3. Drawing analyses and findings from the present study, a research
project is proposed that would yield data sufficient to measure the extent to
which direct file law, policy and practice in Florida provide greater protection to
the public than would be the case if there wera no direct file provision in the

Juveriile Justice Act,
Past 1. DATA AND DATA SOQOURCES
DHRS Data

There are no data collected in Florida that are specifically designedAto
track direct file cases. However some part of the data operations of three
different state agencies (the Depariment of Health and Rehabilitative Services,
The Office of the State Court Administrator, and the Department of Corrections)

contain some useful information.

The best known and most widely used source of data on juveniles
transferred to adult court is the DHRS Client Information System (CIS). This Is
essentially an event file which includes information on each charged offense
separalely. The data system contains information such as demographic
charactenisiics, instant offenses, actions taken by state attorneys, prior offenses,

and prior dispositions (i.e., rehabilitative efforts) relating to all instances in which
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a juvenile is officially referred 1o the Florida juvenile justice system. A more

recent addition 1o the DHRS data system is FACTS.

The data from DHRS-FACTS consist of three pars:  FACTS-
Classificalion, FACTS-Placement, and FACTS-Demographic files. FACTS-
Classification includes information such as individual identification, sequence of
classification, assessments of juveniles’ aftitudes and behaviors, offenses, and
the restrictiveness level of a juvenile's commitment placement. The FACTS-
Placement file adds Information on the identification of the placement facility,
the date of placement, and the date of release {rom ihe facility. FAC_‘[S-
Demographic includes the full range of demographic information on each
juvenile placed in an HRS facility. The CIS and FACTS files may be merged

with a common D,

A great deal of valuable information on juveniles and their cases are
systematically recorded in these two major data systems. The quastion of the
accuracy of these data is another matter, especially the accuracy ¢f an item
called "State Attornéy's Action.® This item is generally used as a measure of
whether a juvenile has, in fact, been transierred {1.3., direct filed, waived, or
indicted) 1o adult cout. Most people who are familiar with how and when data
are entered in the DHRS data systems and with how different state attorneys'
offices around the state vary in terms of structure, policy, and practice agree that
it is risky to accept these data as a way of indicating the exact number ana
distribution of transfer cases for a particular time period. The use of this item

(State Attorney's Action) as an indicator of direct file cases is especially risky.
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" There are several reasons for this. For one, DHRS staff sometimes
record a direct file if the juvanile prosecutor indicates an “intention* to direct file.
If ultimately this does not occur, an incorrect indication remains in the DHRS
data. DHRS staff must accept the information given to them. Many things may
influence whether a prosecutor's intention is carried out. In somae situations, an
original plan to direct file by a juvenile prosecutor may be rejected by a
supervisor, If DHRS does not have that information, the record is not corrected.
Policies and practices of prosecutors do not generally require updating DHRS
on the progress of cases after an initial consideration of the intake
recommendation. It is this sort of independence of the two agencies that

threatens the accuracy and utility of the DHRS data as a measure of direct files.

Prosecutors’ practices may result in some cases of juvenile transfars
being missed altogether by DHRS, In some circuits, for example, prosecutors
may bypass DHRS and simply file an information against a 16 or 17 year old
immediately following arrest. Juveniles in this situation are legal adults and
may be detained in adult jails. No referral to DHRS is made, no intake process

is initiated, and therefore no data on the case is recorded by DHRS.
Office of State Court Administrator Data

Data on transfers to adult court from the State Coust Administrator's office
are réported directly from clerks of court in each of the twenty judicial circuits,
Untike the information in the DHRS-CIS and FACTS records, these data include
only the raw aumber of juvenile cases filed in adult courts by time period,
county, and judicial circuit. This should be the best source of information

available on the frequency and distribution of the transfer cases throughout the
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state, Clerks of Court need only to count the cases involving persons under the
age of 18 and then report them by time period. The biggest problem with these
data is that they contain no individual or case level information. For that reason,
there is also no way to determins if the cases enumerated in the data compiled
by the Office of the State Court Administrator are the same as those identified by
DHRS data.  This is a major shortcoming that severely limits any effort to
determine the exact number and distribution of direct files occurring in the state.
it also preciudes use of information on individuals contained in DHRS data as a
cross check of the two sets of numbers. Tha problems with using either of these
two.data sets as accurate measures of the number and distribution of direct files

is made clear in Table 1.

-« TABLE 1 about here -~

Table 1 shows clearly that the number of cases for a three month period
between January 1, 1990 and March 31, 1990 vary in most counties no matter
how the data are broken down. The first column, for example, shows that the
number of cases of transfers reported by clerks of court, by county, for the period
is almost always markedly different than any measure used for transfers {direct
files, waivers, indictments, or the sum of these groups) derived from DHRS.
There is no way the data from DHRS can be added or combined to exactly
correspond with the data from the State Court Administrator. Indeed, most of
the time the numbers are substantially different no matter how they are

compared.

At least three conclusions may be safely made from this table. First, one

or both of the data sources are inaccurate to some degree. Second, because
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Table } . Comparison of Number of Juvenile Offenders Identified as Being
Processed in Adult Courts by the State Court Administrator's
Office and by DHRS/CIS Data.

Court Administ, CIs System
County 1990 1,1/3.31 1.1/3.31 1.1/3.31
Direst Adult Ct, Direct Adult Ct.
File Transfer File Transfer
Toral

(cases) {cases) (cases) (cases) (persons) (persons)

ALACHUA 8s 2 15 18 8 9
. BAKER o 1 1 1 1 1
BAY 78 31 16 16 7 7-
BRADFORD 22 3 0 0 0 o
BREVARD 96 56 10 12 8 9
BROWARD 182 47 3 19 3 18
CALEOUN 11 o 0 o 0 0
- CHARLOTTE 0 1 0 1 0 1
CITRUS 18 6 0 9 0 0
CLAY 34 i3 5 s 3 3
COLLIER 10 1 0 0 0 o
COLUMBIA 45 20 7 8 3 4
DADE 864 209 81 88 67 71
DESOTO 2 3 1 1 1 1
DIXIE 3 0 0 0 0 o
DUVAL 22 5 14 36 11 28
ESCAMEIA 333 72 33 38 22 26
FLAGLER 5 0 0 0 a 0
FRANKLIN 7 5 0 0 0 0
GADSDEN 47 13 1 1 1 1
GILCHRIST 1 1 o o o o
GULF 2 o 0 0 0 0
HAMILTON 10 4 0 0 0 0
HARDEE 25 15 3 3 2 2
HENDRY 16 3 0 0 0 0
HERNANDO 11 3 4 4 3 3
HIGHLANDE 12 0 3 4 2 3
HILLSBOROUGH 1007 413 118 126 94 100
INDIAN RIVER 39 18 8 9 8 9
JACKSON 29 5 0 3 o 2
JEFFERSON 35 12 1 1 1 1
LAFAYETTE 10 0 1 1 1 1
LAKE 48 4 o ) o o
LEE 98 7 9 13 9 15
LEON 12 18 7 10 4 7
LEVY 12 8 1 1 1 1
LIBERTY 1 0 0 o 0 o
MADISON 239 9 3 5 2 3
MANATEE 55 18 16 23 13 20
MARION 38 1 : 10 1 6




County 1950 .1,1/3.31 1.1/3.31 1.1/73.31
Direct Adult Ct Direct adult Ct
File Transfer File Transfetr
.................................................... TobRY e ae
(cases) (cases) (cases) (cases) (persons) {(persons)

MARTIN 41 17 2 11 2 8
MONROE 2 6 o 0 0 0
NASSAU 1l o 0 1 0 1
OKALDOSA 56 5 5 5 S S
OKEECHOBEE 12 3 h 2 1 2
ORANGE 360 62 19 19 18 18
QSCEOLA 30 12 2 2 1 1
PALM BEACH 147 18 24 27 20 23
PASCO : 264 68 18 20 id 16
PINELLAS 482 150 95 119 87 192
POLK 149 31 8 14 5 9
PUTNAM 36 8 3 3 3 3
ST LUCIE 134 39 1 1 1 1
ST JOHNS 34 6 8 8 5 6
SANTA ROSA 20 4 3 5 2 2
SARASOTA 83 25 ? 9 1 3
SEMINOLE 136 45 11 12 8 9
SUMTER 2 1 1 1 1 1
SUWANEE 27 3 1 1 1 1
TAYLOR [ 0 1 1 0 [¢]
UNION 3 0 0 [+] 0 o]
VOLUSIA 138 12 14 15 10 11
WAKULLA 12 0 [} 0 0 0
WALTON 9 0 0 4 0 0
HWASHINGTON o 0 -0 1 0 1
QUTSIDE STATE 0 0 3 4 3 4
STATE TOTAL 5706 1558 584 738 465 57%



thefs ars no individual lavel data reported by clarks of count in the data
compiled by the Office of the S;tate Court Administrator, there is no effective way
to assess the degres of correspondence (i.e., the extent {o which the same
individuals aﬁd ¢ases are identified) by the two data sources. Third, a better
source of data to identify juvenile transfers to adult cour is badly needed.

DOC Data

The third and final source of data that provides information on some
juveniles transferred to aduit count comes from the Depariment of Corrections
{OOC). The data from DOC were provided by their research unit. Juveniles are
picked up in this data system only if they are convicted as adults and sentenced
to either probation or prison as adults. This means that some unknown
proportion of all the juvenile cases prosecuted in adult court are not
represented in these data. The charges will have been dropped in some cases
for various reasons and some other juveniles will have been dismissed or
acquitled at trial. The primary weakness of this data source, then, is that it is not
a transaction file that tracks cases from the inception of the formal charges to
final disposifion. A second weakness is that there is no common identifier for
either individuals or cases which might permit a tie-in with the information on
offense and disposition history which is contained in the DHRS/CIS and
DHRS/FACTS files.

These DOC data, however, have one major strength. There is no other
statewide data system in which the specific dispositions (in terms of type and
length of sentence) of juvenile transier cases are systematically recorded. For

the time period under study, October 1, 1990 through May 31, 1991, DOC data
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show that 912 persons under 18 years of age were sentenced to prison (See
Table 2). An additional 834 chronological juveniles were sentenced 1o terms of
probatior. These numbers, when totalled, should not be expected to match
those .. .:n either the DHRS data or th‘ose compiled by the State Court
Administrator's Office. One reason for that is that each data source uses a
different indicator of adult court transfer. in the case of DHRS, it is the intention
or the action of the juvenile prosecutor that is recorded by DHRS in the very
early stages of official processing. The State Court Adminisirator's data depend
upon an actual formal charge in adult court. This may be the result of a waiver
-hearing, an indictment by the grand jury or a direct filing of an information by a
prosecutor. The DOC data include only cases in which an adult court cenviction
has resulted in a sentence to DOC for a term of incarceration and/or probation.
This, of course, Is the last pbint in the formal criminal justice process. Even
then, it is possible that some cases (ones in which transferred juveniles are
convicted in adult court) are not captured by these data. For instance, some
cases are disposed by commitment to mental health or other non-DOC facilities.
Some may receive sentences of periods less than one year in a county jail and

these cases may not be picked up in the DOC data.
- - Table 2 about here --

Another reason the numbers of cases identified by the three sources may
not match is that different dates are used to trigger which cases are included.
For DHRS all juveniles referred for delinquency during the study period were
included if the date of the state attorney action was within those limits. The
State Court Administrator's cases are identified by the date of the actua! formal

charge. This may differ considerably - from the date recorded by DHRS. Finally,
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Table 2. Comparison of Length of Sentence in Prison and Probation

Cases,
Length of Sentence Prison Probation
" Below 1 year . 47 ( 5.3)
1 - 2 years 104 (11.4) 174 (19.4)
v 2 ~ 3 years 161 (17.6) 295 (33.0) .
3 - 4 years 152 (16.7) 169 (18.9)
§ - 5 years 179 (19.7) 67 ( 7.5)
Over S years 309 (33.8) 142 (15.9)
Unknown 7 ( 0.8) 142 (15.9)
Total Cases 912 (100.0) 894 (100.0)

10

63-659 - 93 - 2
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the DOC cases are identified by the date of sentence. These three dates may

be separated, in any given case, by many months.

Part 2. COMPARATIVE DESCRIPTION OF JUVENILES COM-
MITTED TO DEEP END JUVENILE JUSTICE PROGRAMS
AND JUVENILES TRANSFERRED TO ADULT COURT-

Much of the controversy surrounding Florida's direct file law has centered
on questions relating to whether or not such a law is needed. Advocates
generally argue that the provisions in Florida law allowing for transfer of
jurisdiction by waiver hearings and grand jury indictments fail to fully meet the
needs of public protection. They suggest that the direct file law is needed
because there must be some sure and sffective way of moving the most serious
and intractable juvenile offenders into the adult system. Those who opposs the
direct file provisions in Chapter 39 generally argue that this law aliows too much
prosecutorial discretion and that, as applied, direct file does not provide greatsr
protection to the public. They suggest that many of the juveniles transferred to
adult court by means of direct file are not significantly different from those in
deep end juvenile justice programs. The focus of this parl of the report is on

-comparing the characteristics of juvenile cases using DHRS data.

As noted earlier, DHRS/CIS and DHRS/FACTS records contain the only
statewide data that provide individual and case level information sufficient to
make such comparisons. While there are clear and well known problems with
these data, they are at present the bast source of information available to make
the comparisons that follow. Five categories of juvenile cases are identified and

compared. The first two categories include juveniles who are found delinquent

1
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and placed in either level & or level 8 DHRS programs. These two program
levels represent the harshest sanctions available in the Juvenile Justice
Systern. In both instances, juveniles are placed in residential programs. Lavel
8 placement is in a traditional training school. The last three categories include
juveniles transterred to aduit court for prosecuiion by waiver hearing, grand jury
indictment, or direct file. Whether these juveniles are ultimately prosecuted and
if so whether they are convicted and sentenced as adults is not discernable
from DHRS data.

The following comparisons then are between two categories of juveniles
- adjudicated definquent and placed in deep end juvenile justice programs and
three categories of juveniles whose DHRS records indicate were transferred to
adutt court. Perhaps it is safest 1o think of these categories of adutt count cases
as "probable transfers.” Again, as noted in the discussion in Part 1, there is
good reason {o believe (1) that not all cases identifiad by DHI'RS as transferred
were actually prosecuted in adult court, and (2) that some juveniles who were
proseculed and convicted in adult court were not capturad in the DHRS data
system. These limitations notwithstanding, the DHRS data utilized here remain
the single best source of information currently available on such cases in

Florida.
Group Comparisons by Single Demographic Characteristic
The comparisons are presented in several stages. First, each of the five

categories of cases is described in terms of several important demographic and

legal variables. These variables and their coding and frequencies by group are

presented in Table 3. Table 3 shows that a total of 3,150 juveniles were either.

12
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placed in a level 6 or 8 DHRS program or were transferred by waiver,
indictment, or direct file to adult cournt between October 1, 1990 and May 31,
1991, During the study perod, 1,112 juvaniles were piaced in level 6 programs
and 342 were placed in level 8 programs. By contrast, the adult court transfers
included 1,393 juveniles who wers direct filed, 238 who were waived, and 65
juveniles were indiéted. All cases identified by DHRS as falling into one of
these groups during the study period were included in the analysis axcept those
direct file cases whose age at time of referral was under 16 and those whose
age was over 17. Persons 18 years of age or older are legally adults in Florida
and those under 16 are not 2ligible for direct file under Florida law. Age was

computed by subtracting date of birth from date of referral.
-- Table 3 and 3 graphs about herg - -

As Table 3 shows, however, each of the other groups contains fairly large
numbers of individuals whose ages are 18.or 19. Whether these cases are the
results of coding errors, incorrect information provided by juveniles, or unusual
but legal circumstances is not known and cannot be determined from the
available data. in sum, then, direct file cases were used in the analyses only if
they were within the legal age range and all cases identified for each other

group were used regardless of age.

Sex and race characteristics are not unusual. The vast majority of all
groups is comprised of males. Nonwhites constitute larger proportions of all
groups. Neither set of statistics is surprising though important questions are

raised any time a.gender or racial group is overrepresented in official data.

13



Cases Disposed by HRS Placement Levels
and Method of Adult Court Transfer -

Waiver (7.6%) Indict (2.1%)

// R

Level 6 (35.3%)

Direct {44.2%)—

Level 8 (10.9%)
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Table 3. Variables, Codings, and Frequencies by Group.
Variables Level 6 Level 8 Direct Waiver Indict Total
File
Number of Individuals
1112 342 1393 238 65 3150
35.30 10.86 44.22 7.56 2.06 100.00
Age
Below 10 2 0 0 (1] 0 2
0.18 0.00 0.00 0.00 0.00
11 4 [} 0 1 (s} s
0.37 0.00 0.00 0.42 0.00
12 16 0 [s] 4] 0 16
1.49 0.00 0.00 0.00 0.00
13 69 3 o [+] 1 73
6.41 0.88 0.00 0.00 1.54
14 158 41 0 4 0 203
14.67 11.99 0.00 1.68 0.00
15 240 97 o] 41 6 384
22.28 28.36 0.00 17.23 9,23
16 276 .103 432 43 12 866
25.63 30.12 31.01 18.Q07 18.46
17 212 75 961 87 24 13698
19.68 21.93 68.99 40.76 36.92
18 98 22 (4] 51 22 193
9.10 6.43 0.00 21.43 33.85
19 2 1 0 1 0 4
0.19 0.29 0.00 0.42 0.00

+

+

+

+

15,
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312

2802

1762

1337

Table 3. continves,
- + + —m—————— e ——————— e ————
Variables level 6 Level B Direct Waiver Indict
File
+ + ———— e ————
Sex
+ e B e o ———— +
Female 163 32 103 10 4
(0) 15.13 9.36 7.39 4,20 6.25
Male 914 31¢ 1290 228 60
(1) 84.87 90,64 92,61 95,80 93,75
o e + 4 —— +
Race
§ + + + tom——————y
Nonwhite 634 227 727 145 45
{0) 58.87 66.37 52.19 60.92 69.23
+ tomm——m— f + +
White 443 115 666 83 20
(1) 41.13 33.63 47.81 39.08 30.77
———— + ——t B R e T o m i ——— o ——— +

16
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Age Distribution by Groups
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‘fable 3. continued.

Iy

a7

+

+
+

+ T domm——— - +
Variables level 6 Level 8 Direct Waiver Indict Total
File
+ ¥ + + + ——t
Sex
Female 163 a2 103 10 4 312
{0) 15,13 8.36 7.39 4.20 6.25
Hale 914 310 1290 228 : 60 2802
(1) 84.87 - 90.64 92.61 95,80 93.75
Race
4 + 4 + + +
Nonwhite 634 227 727 145 45 1762
{0) 58.87 66.27 52,18 60.92 69.23
White 442 118 666 83 20 1337
(1) 41,13 33.63 47.81 39.08 30.77
+ + e —dmc A e — - +

18
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Sex and Race Distribution
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Discriptive Statistics on Variables by Group

(Level 6, Level 8, Direct File, Waiver, and Indict)

Groups/ Variables Mean s8.D. Min Max

HRS Level 6 Placement
Sex 0.85 0.36 0 1
Race 0.41 0.49 0 1
Age 15.58 1.50 7 19
Mean Severity of Instant Offenses (1) 3.83 1.66 1 [
Mean Severity of Instant Offenses (2) 3.5¢ 1.7 1 7
Maximum Severity of Instant Offenses(l) 3.76 - 1.74 1 [
Maximum Severity of Instant Offenses{2) 3.81 1.81 1 8
Mean Seveyxity of Prior Offenses (1) 3.29 0.87 1 6
Hean Severity of Prior Offenses (2) 3.31 0.89 1 7
Maximum Severity of Prior Offenses(l) 5,14 1.02 1 6
Maximum Severity of Prior Offenses(2) 5.27 1.18 1 ]
Mean of Max Severity of Prior Offenses(l) 3,51 0.92 1 6
Mean of Max Severity of Prior Offenses(2) 3.54 ©.95 b3 7
Hean of Prior Dispositions 2,59 0.58 1 4
Maximum Prior Dispositions 3.46 0.66 1 4
Mean of Maximum Prior Dispositions 2.68 0.59 1 4
Number of Prior Referrals 7.5 5.33 0o 38
Level 8 {*acement
Sex 0.91 0.29 0 1
Race 0.34 0.47 ° 1
Age 15.81 1.15 13 19
Mean Severity of Instant Offenses (1) 3.81 1.67 1 6
Mean Severity of Instant Offenses (2) 3.86 1.74 1 7
Maximum Severity of Instant Offenses(l) 4.16 1.77 1 &
Maximum Severity of Instant Offenses(2) 4.25 1.89 1 8
Mean Severity of Prior Offenses (1) 3.43 0.78 1 6
Mean Severity of Prior Offenses (2) 3.47 .82 1 7
Maximum Severity of Prior Offenses(1) 5.55 0.71 2 6
Maximum Severity of Prior Offenses(2) 5.88 1.03 2 8
Mean of Max Severity of Prior Offenses(1) 3.70 0.82 1 6
Mean of Max Severity of Prior Offenses(2) 3.75 0.86 1 7
Mean of Prior Dispositions 2.66 0.59 1 4
Maximum Prior Dispositions 3.76 0.56 1 3
Mean of Maximum Prior Dispositions 2.79 0.57 1 4
Nurber of Prior Referrals 11.83 7.73 0 41
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Groups/ Variables Mean S.D. Min Max

Direct File Group

SBEDDLONORONONCOIH

Sex 0.93 0.26 0

Race 0.48 0.50 0

Age 16.69 0.46 16 1
Mean Severity of Instant Offenses (1) 4,06 1.56 1
Mean Severity of Instant Offenses (2) 4.19 1.72 1
Maximum Severity of Instant Offenses(1) 4,33 1.61 1
Maximum Severity of Instant Offenses(2) 4,50 . 1.85 1
Mean Severity of Prior Offenses (1) 3.34 0.96 1
Mean Severifty of Prior Offenses (2) 3.37 1.01 1
Maximum Severity of Prior Offenses(l) 5.01 1.23 1
Maximun Severity of Prior Offenses(2) 5.18 1.43 1
Mean of Max Severity of Prior Offenses(l) 3.56 1.02 1
Mean of Max Severity of Prior Offenses(2) 3.60 1.08 1
Mean of Prior Dispositions 2.60 0.63 1
Maximum Prior Dispositions 3.43 0.79 1
Mean of Maximum Prior Dispositions 2.68 0.63 i
Number of Prior Referrals 6.59 €.49 0 4

Wailver Group

Sex 0.96 0.20 [+] 1
Race 0.39 0.49 [+] 1
Age 16,62 1.13 11 19
Mean Severity of Instant Offenses (1) 4.57 1.23 1 6
Mean Severity of Instant Offenses (2) 4.75 1.41 1 8
Haximum Severity of Instant Offenses(1l) 4.86 1.22 i 6
Maximum Severity of Instant Offenses(2) 5.12 1.54 1 8
Mean Severity of Prior Offenses (1) 3.42 0.85 3 6
Mean Severity of Prior Offenses (2) 3.45 0.87 1 6
Maximum Severity of Prior Offenses(l) 5.26 0.99 1 6
Maximum Severity of Prior Offenses(2) 5.53 1.28 1 8
Mean of Max Severity of Prior Offenses(l) 3.65 0.90 17 6
Mean of Max Severity of Prior Offenses(2) 3.69 0.95 1 7
Mean of Prior Dispositions 2.58 0.58 1 4
Maximum Prior Dispositions 3.61 0.70 1 4
Mean of Maximum Prior Dispositions 2.71 0.59 1 [
Number of Prior Referrals 8.67 7.44 4] 45
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Groups,/ Variables Mean S5.D, Min Max
Indict Group
Sex 0.94 0.24 o 1
Race 0.31 0.47 0 1
Age 16.91 1.07 i3 18
Hean Severity of Instant Offenses (1) 4.56 1.46 i 6
Mean Severity of Instant Offenses (2) 5.09 2.01 1 8
Maximum 3everity of Instant Offenses(l) 5,03 1.3% 1 6
Maximum Severity of Instant Offenses(2) 5.68 1.97 1 8
Mean Severity of Prior Offenses (1) 3.46 0.94 2 6
Mean Severity of Prior Offenses (2) 3.52 1.00 2 7
Maximum Severity of Prior Offenses(1) 5.31 0.90 2 6
Maximum Severity of Prior Offenses(2) 5.64 1.28 2 8
Mean of Max Severity of Prior Offenses(l) 3.76 1,00 2 6
« Mean of Max Severity of Prior Offenses(2) 3.83 1.04 2 7
Mean of Prior Dispositions 2.73 0.71 1 - 4
Maximum Prior Dispositions 3.53 0.78 i 4
Mean of Maximun Prior Dispositions 2.81 0.71 1 4
Number of Prior Referrals 7.08 5.65 0 22
%
Over all
Sex ©.5%0 0.30 4] 1
Race 0.43 0.50 ] 1
Age 16.21 1.19 7 19
Mean Severity of Instant Offenses (1) 3.92 1.61 1 6
Mean Severity of Instant Offenses (2) 4.02 1.75 1 8
Maximum Severity of Instant Offenses(l) 4.19 1.67 1 6
Maximum Severity of Instant Offenses(2) 4.33 1.87 b 8
Mean Severity of Prior Offenses (1) 3.34 0.90 1 [
Mean Severity of Prior Offenses (2) 3.37 0.93 1 8
Maximum Severity of Prior Offenses(l) 5.15 1.10 1 6
Maximum Severity of Prior Offenses(2) 5.33 1.30 i 8
Mean of Max Severity of Prior Offenses(l) 3.57 0.95 1 6
Mean of Max Severity of Prior Offenses(2) 3.61 1,00 1 8
Mean of Prior Dispositions 2.60 0.60 1 4
Maximum Prior Dispositions 3.49 0.72 1 4
Mean of Maximum Prior Dispositions 2.70 0.6 1 4
Number of Prior Referrals 7.65 6.52 0 45
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Measures of Legai Varlables

Severity of instant offense is measured four different ways. The first

measure is called "Mean Severity of Instant Offense (Classification 1).” This

variable is constructed by first assigning all offenses used in-the DHRS system -

to one of six categories as follows: 6=felony person offenses, 5=felony property,
4=felony public order, 3=misdemeanor person, 2=misdemeanor property, and
1=misdemeanor public order offenses (See Appendix __ for a list of offenses in
each category). Since some juveniles are charged with more than one offénse
in a referral to DHRS and some are charged with only one, there is a need to
standardize the severity measure. To that end, the mean severity of offense is
calculated by assigning each offense charged in a referral episode a number
score according 1o the six point scale above. The scores are added and divided

by the total number of offenses 1o get the mean severity.

"Maximumn severity of Instant Offense {Classificaticn 1)" bases the
severity scors on the most serious of all charged offenses.” That is, if a juvenile
was charged with burglary and petty theft, the maximur. instant offense severity
score for that person would be 5 (a felony property offense) reflecting the most
_serious offense charged. If the mean severity of instant offense measure is
used in the same case, the juvenile's score is calculated as 5 (for a felony
property offense} plus 2 (for a misdemeanor property) =7. The sum (7) is
divided by 2 {the number of separate offenses charged) = 3.5. As this
illustration shows, the two measures produce substantially difierent indications
of seriousness. When the maximum severity indicator is used, this juvenile is
scored a 5 on a scale in which six is most severe. The mean severity measure,

by contrast, places this same juvenile at 3.5, just above the middls of the scale.
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Some will prefer the maximum severity measure because it casts the whole
case In terms of the most serious behavior charged. Others will find this
measure oo simplistic and will prefer the mean severity measure because it
takes into account all offenses charged and provides a measure of severity that
is an average level of seriousness in an offense episode. '

Mean and Maximum Severity of instant Offense (Classification 2) are
computed predsely the same way as Classification 1, except that an eight point
offense severity scale is used. This eight point scale was developed to respond
to questions about the & point scale raised by prosecutors and commisaioners
during a prasentation of the preliminary report.. Their concern was that the 6
point scale grouped too many variably serious oflenses against persons into
one category, namely category € (felony person). Classification 2 breaks the
offenses groupad under 6 Into three separate felony person categories as
follows; B=mwder and attempted murder, 7=armed robbery: felony sexual
battery, and other felony sex offenses, and &=other robbery, arson, and
aggravated assaultbattery. The offenses included in categories 1-8 remain the

same as they are in the six point offense severity scale.

The same procedures are used in constructing the Mean and Maximum
Severity of Prior Offenses {Classification 1 and 2). Mean and Maximum have
the same meaning throughout. Classification 1 always refers to the use of a 6
point offense scale and Classification 2 always refers to use of the 8 point scale
described above. These indications distinguish tables and graphs and are
included in all headings.
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Meoan and Maximum Prior Dispositions are calculated similarly.
However, a four point scale is used to categorize the severity of various
dispositions. Final dispusitions involving other services are scored =1, those
involving informal sanctions and services are scored =2, dispositions involving
commitments. fo nonresidential placemsnt:; are scored =3, and those involving

commitment {o a residential placement are scored =4,
Group Comparisons by Single Legal Variables

The following section examines the five different groups of juveniles in
terms of important characteristics of offense and offense history. It is this set of
variables that is most .at issue in the debate over direct file provisions as a
method of transferring juveniles to adult court for prosecution. If public safety is
the primary concern of supporters of direct file and if practices by prosecutors
reflect this concern, we should expect the juveniles transferred to adult court to
ditfer from those retained in the juvenile justice system. More specifically, we
should expect these indicators to show that the adult count cases to be more
serious and dangerous than those not transferred. While our focus is on
comparing the direct file group with the two DHRS (level 6 and level 8) groups,

each graph shows the waiver and indicted group as well.

The first comparison is on-the mean severity of instant offense. There are
two graphs representing thess comparisons. The first uses the 6 point offense
seriousness scale and the second usas the 8 point offense seriousness scale.
Looking first at the 6 point scale, the average offense severity of all groups
tends to involve felonies, especially property felonies. DHRS groups have

higher proportions with average offense severity at the misdemeanor level and
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adult court groups have greater proportions at the felony level. When the
comparison is between DHRS level 8 and direct file, however, the differences
are very small. This general pattern of resulis remains the same when ihe 8
point offense sericusness scale is used. The major difference is that there are
no DHRS cases at the Felony person 3 level. This is for a very good reason.
Felony person 3 includes only murdsr and attempted murder and the;e cases
are generally capital cases that are bound over to grand jury. Otherwise the
differences in terms of average offense severity betwsen the levsl 8 group and

the direct fils group are not great.
- - 21ables and 2 graphs on mean severity of instant offense about here - -

Another way to think of offense sevarity is in terms of the most serious
offense charged. Maximum severity is such a measure, The following two bar
graphs show that the DHRS level 8 group and the direct file group are not too
different in terms of the most aerious offense charged. In fact, as the first graph
shows, the proportions of each group that Is charged with serious property of
person felonies is essentially the same. The second graph which uses the 8
point offense severity scale provides more detail on those feiony cases. Again,
it is clear from this graph that the proportions of sach group referred for felony
properly offenses is the same. “"Felony person -1" offenses are more common
among DHRS leve! 8 juveniles but “felony parson -2 and -3" offenses are more

common in the direct file group.

- - 2lables ard 2 graphs on maximum seventy of instant offense about here - -
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Indict

variables Level 6 Level 8 Direct Waiver Total
File
Mean Severity of Instant Offenses ( Classification 1 )#*
Mis. Pub. 134 34 113 5 3 289
Order (1) 15.37 12.36 8.43 2.30 4.76
Mis. Pro. 154 38 176 13 4 385
(2) 17.66 13.82 13.13 5.99 6.35
Mis. Person - 108 33 —~ 114 14 5 274
(3) 12.39 12.00 8.51 6.45 7.94
+ + + + + +
Fel. Pub. 126 49 288 56 16 535
order (4) 14.45 17.82 21,49 25.81 25.40
Fel. Pro. 254 70 397 78 12 811
(5) 29.13 25.45 29.63 35.94 19.05
Felony 96 51 252 51 23 473
Person(6) 11.01 18.55 18.81 23,50 36.51
+ + + E + -———t ——

+

* Felony person (6) includes murder, attempted murder,
sexual battery, other sex offenses, armed robbery,
other robbery, arson, aggravated assault and/or battery.
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Comparison of Mean Severity of Offense
(Based on 6 point scale)

OO RE
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4+ o+ + 1

Variables Level 6 Level 8 Direct Waiver Indict Total

File

+ + 4 3
+ + + + + T

Mean Serverity of Instant Offenses ( Classification 2 )*

2 + 3 N +
+ + t + +

Mis. Pub. 134 34 113 5 3
Ordexr (1) 15.37 12.36 8.43 2.30 - 4.76
Mis. Pro. 154 a8 176 13 4 H
{2) 17.66 13.82 13.13 5.99 6.35
Mis, Person 108 32 113 13 4
{3) 12.39 11.64 8.43 5.99 6,38
Fel. Pub. 124 47 264 51 15
Order (4) 14.22 17.09 19.70 23.50 23.81
Fel. Pro. 254 70 407 76 13
(5) 29.13 25.45 30.37 35.02 20.63
Fel. Person 76 44 165 36 6
(6) 8.72 16.00 12.31 16.59 9.52
Fel. Person 22 10 72 21 6
{7) 2.52 3.64 5.37 9,68 9.52
Fel. Person 0 0 30 2 12
(8} 0.00 0.00 2.24 0.92 19.05

* Felony Person Offense is further classified into
(6): other robbery, arson, and aggravated assault/battery
{7): sexual battery, other sex offense, and armed robbery
(8): Murder, and attempted murder.

289

385

270

501

820

327

131

44
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Comparison of Mean Severity of Offense
(Based on 8 point scale) |

&

3 B 8 8

s g i
Mis.Pub = Mis.Pro = Mis.Per = Fel.Pub ' Fel.Pro = Fel. Pert = Fel.Per2 = Fel, Perd

S Level 6 Wl Level8 § Direct File
E=] Waiver Indict
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Variables Level 6 Level 8 Direct Waiver Indict Total

File

-+ "
t

+

+ +
+ + + +

Maximum Severity of Instant Offenses ( Classification 1 )=*

" ‘ I + 4 +
+ T T t + +

Mis. Pub. 133 34 112 5 3
Order (1) 15.25 12.36 8.36 2.30 4,76
Mis. Pro. 149 37 166 11 3 :
(2) 17.09 13.45 12.39 5.07 4,76
+ + + ———d + +
Mis. Person 79 22 67 6 0
(3) 9.06 8.00 5.00 2.76 0,00
Fel. Pub. 68 - 14 180 43 9
order (4) 7.80 5.09 13.43 19.82 14.29
Fel. Pro. 315 94 456 74 16
(5) 36.12 34.18 34.03 34.10 25.40
+ N " “ N +
Fel. Person 128 74 359 78 32

(6) 14.68 26.91 26.79 35.94 50.79

T + +

#* Felony person (6) includes murder, attempted murder,
sexunal battery, other séx orfenses, armed robbery,
other robbery, arson, aggravated assault and/or battery.

287

366

174

314

955

671
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Comparison of Max Severity of Offense
(Based on 6 point scale)
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+

5
+

Variables Level 6 Level 8 Direct Waiver Indict Total

File

&4 3.
<

+

t + * T

Maximum Severity of Instant Offenses ( Classification 2 )*

—— 1 -+ n " + 1
t t + t ¥ +

Mis. Pub. 133 34 112 5 3
Order (1) 15.25 12.36 8.36 2.30 4.76
Mis. Pro. 149 37 166 11 3 z

(2) 17.09 13.45 12.39 5.07 4.76 '
Mis. Person 79 22 67 6 0

(3) 9.06 8,00 5.00 2.76 0.00
Fel, Pub. 68 14 180 43 9
Order (4) 7.80 5.09 13.43 19.82 14.29
Fel. Pro. 315 94 456 74 16

(5) 36.12 34.18 34.03 34.10 25.40
Fel. Person 94 - 52 176 33 6

(6) 10.78 18,91 13.13 15.21 9,52
Fel. Person 32 19 133 34 11

(7) 3.67 6.51 9.93 15.67 17.46
Fel. Person 2 3 50 11 15

(8) 0.23 1.09 3.73 5.07 23.81

1 e
t t + “+ +

* Felony Person Offense is further classified into
(6): other robbery, arson, and aggravated assault/battery
(7) : sexual battery, other sex offense, and armed robbery
(8): Murder, and attempted murder.

287

366

174

314

955

361

229

81
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Comparison of Max Severity of Offense
(Based on 8 point scale)
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The next set of six graphs focus on comparing the five groups in terms of
the severity of prior offenses. As with the severity of instant offense, the
measutes of severity of prior offenses involve both a mean and maximum score
and they make use of both the 6 point and an 8 point ofiense severity scales.
The first two graphs show the two DHRS groups (level 6 and 8) and the direct
file group are very similar in terms cf prior offense histories. The patter';w is the

same with both the 8 point and the 8 point offense seriousness scale.

The next two graphs show a comparison of the ﬁ\;e groups in terms of the
single most serious prior offense. By this measure{called the maximum severity
of priors), the DHRS groups and the direct file group are less similar. The
ditference is that the DHRS (leve! 6 and level 8) group tends to have larger
proportions of juveniles with serious felony histories than does the direct file
group. This pattern is the same regardless of whether the & or the 8 point
offense seriousness scale is used. As a final check on the comparative
seriousness of prior offenses in the groups, a third measure is introduced. Ths
third set of graphs ‘entitled *Comparison of Mean of Maximum Priors” take the
most serious offense from each referral event as a measure of seriousness for
that event. These offenses are assigned a value on the 6 or 8 point offense
seriousness scale. Then these scores are summed and divided by the number
of events to get an average ot the most serious prior offenses commiited by
juveniles in each group. Again, the DHRS groups and the direct file group have

very similar prior offenise histories.

-- 6 tables and 6 graphs on sevenly of priors about hera - -
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n 3 J A

Variables ‘Level & Level 8 Direct Waiver Indict

Total
File
Mean Severity of Prior Offenses ( Classification 1 }*
Mis. Pub. 7 2 22 3 ¢} 34
Order (1) 0.68 0,60 1.85 1.37 0.00
. Mis. Pro. 155 c 27 182 23 7 394
(2) 14.95 8.04 15.31 10.50 12.07
Mis. Person 440 152 449 91 23 11885
(3) 42.43 45,24 17.76 41.55 39.66
* Fel. Pub. 344 122 397 79 17 959
Order (4) 33.17 36.31 33.39 36.07 29.31
Fel. Pro. 76 27 113 21 9 246
{5) 7.33 8.04 9.50 9.59 15,52
Fel. Person 18 6 26 2 2 51
(6) 1.45 1.79 2.19 0.91 3.45
* Felony person (6) includes murder, attempted murder,

sexual battery, other sex offenses, armed robbery,
other robbery, arson, aggravated assault and/or battery.
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Comparison of Mean Severity of Priors
(Based on 6 point scale)
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Variables Level 6 Level 8 Direct Waiver Indict Total
File

4
T + ¥ -+ t t

Mean Severity of Prior Offenses ( Classification 2 )*

+ + e —————— 4= + +
Mis. Pub. 7 2 22 3 0 34
Order (1) 0.68 1 0.60 1.85 1.37 0.00
Mis. Pro. 153 27 179 22 7 > 388
{2) 14.7% 8.04 15.05 10.905 12.07
Mis. Person 435 144 439 90 21 1129
(3) 41.95 42.86 36.92 41.10 36.21
Fel. Pub. 349 125 399 77 19 969
Order {4) 33.65 37.20 33.56 35.16 32.76
+ + + + e -
Fel. Pro. 74 32 120 24 9 259
{5) 7.14 9.52 10,09 10.96 15.52
Fel. Person 17 5 20 3 ’ 1 46
{6) 1.64 1.49 l.68 1.37 1.72
Fel. Person 2 1 9 [} 1 13
(7) 0.19 0.30 0.76 0.00 1.72
Fel. Person 0 0 1 0 0 1
(8} 0.00 0.00 0.08 0.00 0.00 -

* Felony Person Offense is further classified into
(6): other robbery, arson, and aggravated assault/battery
(7) ¢ sexual battery, other sex offense, and armed robbery
(8): Murder, and attempted murder.
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+

+ + b ——— 4
Variables Level 6 Level 8  Direct Waiver  Indict Total
_ File
Maximum Severity of Prior Offenses ( Classification 1)#*
Mis. Pub. 5 [} 21 3 0 29
Order (1) 0.48 0.00 1.77 1,37 0.00
Mis. Pro. 48 4 80 6 1 z 139
(2) 4.63 1.19 6.73 2.74 1.72
\ . . N " +
+ + + + + +
Mis. Person 37 5 49 3 2 96
(3) 3.57 1.49 4,12 1.37 3.45
N \ + . 4 "
- + T T v +
Fel. Pub. 33 3 63 11 5 115
Order (4) 3.18 0.89 5.30 5.02 8.62
Fel. Pro. 502 114 479 92 20 1207
(5) 48.41 33.93 40.25 42.01 34.48
Fel. Person 412 210 497 104 30 1253
62.50 41.80 47.49 51.72

(6) 39.73

3

+

* Felony person (6)
sexual battery, other sex offenses, armed robbery,
other robbery, arson, aggravated assault and/or battery.

includes murder, attempted murder,

:
4
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Comparison of Max Severity of Priors:
(Based on 6 point scale)
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Variables Level 6 Level 8 Direct Waiver Indict Total
File
Maximum Severity of Prior Offenses ( Classification 2 )%
+ + + + e +
Mis. Pub. 5 0 21 3 0 29
Order (1) 0.48 0.00 1.77 1.37 Q.G0
\ . + + 4 .
Mis. Pro. 48 4 80 6 1 s 139
(2) 4.63 1.19 6.73 2.74 1.72
- + ¢ + o m e Form e ——— -+
Mis. Person 37 5 49 3 2 96
{3} 3.57 1.4¢ 4,12 1.37 3.45
4 <. Ny 1 3 1
Fel. Pub. 33 3 63 11 s 118
order (4) 3.18 0.89 5.30 5.02 8.62
Fel. Pro. 502 114 479 . 92 20 1207
{5) 48.41 33,93 40.28 42.01 34.48
Fel. Person 282 108 317 53 15 776
(6) 7.19 32.44 26,66 24.20 25.86
Fel. Person 125 93 155 44 11 428
{7) 12.05 27,68 13.04 20.09 18.87
Fel. Person 5 8 25 7 4 49
(8) 0.48 2.38 2.10 3.20 6.90
¥ + + + fmmmm——— +

* Felony person {6) includes murder, attempted murder,
sexual battery, other sex offenses,
other robbery, arson, aggravated assault and/or battery.

63659 ~ 93 ~ 3

armed r

obbery,
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Variables Level 6

Level 8 Direct Waiver Indict Total
File

" . + + 4 +
t + v t * +

Mean of Maximum Severity of Prior Offenses ( Classification 1) *

t + + Fomm e ————— + +
Mis. Pub. 6 2 22 2 0 33
order (1) 0.58 0.60 1.85 1.37 0.00
Mis. Pro. 112 16 144 17 6 ¢ 295
(2) 10.80 4.786 12.11 7.76 10.34
Mis. Person 377 108 357 69 18 929
(3) 36.35 32.14 30.03 31.51 31.03
Fel. Pub. 369 152 445 89 14 1069
Orxder (4) 35.58 ~ 45.24 37.43 40.64 24.14
Fel. Pro. 152 49 181 36 18 436
(5) 14.66 14.58 15,22 16.44 31.03
£ [y " i 1 ")
+ + + + + +
Fel. Person 21 9 40 5 2 77
{s) 2.03 2.68 3.36 2.28 3.45

* Felony person (6) includes murder, attempted murder,
sexual battery, other sex offences, armed robbery,
other robbery, arson, aggravated assault and/or battery.



64

Comparison of Mean of Maximum Priors
(Based on 6 point scale)
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" ; + +

+

Variables Level 6
File

level 8 Direct Waiver Indict Total

+ 4 4 n
+ + + + + T

Mean of Maximum Severity of Prior Offenses ( Classification 2)

-------- + tommen ez e + +
Mis. Pub. [ 2 22 3 0
Oxrder (1) 0.52 0.60 1.85 1.37 0.00

+ o m it + + +
Mis. Pro. 110 16 144 16 [
(2) 10.61 4.76 12.11 7.31 10.34

+ + ~4 + + +
Mis, Person 371 101 - 350 66 16
(3) 35.78 30.06 29.44 30.14 27.58
Fel. Pub, 372 153 439 87 i6
Order (4) 35.87 45.54 36.92 39.73 27.59

------ B e et T e ittt
Fel. Pro. 154 54 186 42 18
(5) 14.85 16.07 15.64 19.18 31,03
Fel. Person 20 8 29 3 1
(6) 1.93 2.38 2.44 1.37 1.72

—-— + + e + + +
Fel. Person 4 2 18 2 1
(7) 0.39 0.60 1.51 0.91 1.72

- + o+ + B + ———
Fel. Person [ 0 1 1] [o]
(8) 0.00 0.00 &, 08 0.00 0.00

-------- + + Dt N it 1

* Felony person {6) includes murder, attempted murder,
sexual battery, other sex offenses, armed robbery,
other robbery, arson, aggravated assault and/or battery.

*

904

1067

454

61
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Comparison of Mean of Maximum Priors
(Based on 8 point scale)

Mis.Pub  Ms.Pro Mis.Per  Fel. Pub  Fel.Pro  Fel. Pert  Fel, Per2 ' Fel, Per3

I Level 6

EE Waiver

BB Level8 XYY Direct File
W) Indict
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There is always some debate in juvenils justice circles about how to best
characterize a juvenile’s prior record. The "mean” and "maximum” measures
and the two different categorizations of offense seriousness they use are
designed to address the major concerns in this debate. Some juvenils justice
officials, howsver, tike to think of a juvenile's record in terms the number of
times he or she has been referred to the system. The next grapH entitled
"Comparison of Number of Prior Referrals™ shows these data divided into four
categories for each group. Looking just at the DHRS level 8 and the direct file
group comparison, it is clear that the direct file group is not comprised of
juveniles with large numbers of prior referrals. By contrast, nearly three
quarters of the level 8 DHRS group had 7 or more prior referrals. By this
measure, the DHRS leve! 8 group would appear 10 be comprised of a more
sarious and dangerous group than the direct file group. This comparisen
considers numbers only, however, and the seriousness of charges involved in

the referrals is not indicated here.

Another way to think of the groups in comparative terms is to consider
what prior rehabilitative approaches have been tried. Final dispositions of
cases in the Juvenile Justice System may be categorized into four broad groups
ranging {rom "other services" at the low end to "commitment to a secure
residential facility” at the high end of a severity scale. One traditional justification
of translerring juveniles into adult court has been that it is sometimes necessary
because all rehabilitative programs available in the juvenile justice system have
been {ried and have failed. This consideration is typical in waiver hearings in
most states. ‘When prosecutors in Florida choose to exercise the direct file
opticn available to them, they sometimes suggest that they do so because the

juveniles have not responded well to what the juvenile justice system has to
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+ + -+ + —— 4
variables Level 6 Level 8 Direct Waiver Indict Total
File
Number of Prior keferrals -
Below 2 160 29 461 52 16 718
Times (1) 14.86 8.48 33.09 21.85 24.62
3 -6 372 64 370 57 19 882
Times (2) 34.54 18.7% 26.56 23.95 29.23
7 - 11 350 93 300 62 15 820
Times (3) 32.50 27.19 21.54 26.05 23.08
Over 12 195 156 262 67 15 695
Times (4) 18.11 45.61 18.81 28.15 23.08

+

+
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oifer. 1f this view is typical as a guideline that is applied by prosecutors, we
should find that the direct file group has a disposition history indicating that
either all levels of treatment available or that at least the most restrictive

treatment {e.3., commitment to a residential facility) has been tried.
-~ 3tablas and 3 graphs on prior dispositions about here - - ’

The next three graphs provide data on the prior disposition histories of
the five groups. The first graph shows the percentage of each group having a
mean prior disposition history at one of four broad disposition levels (i.e., other
services, infermal sanctions, nonresidential placement, residential placement).
When prior dispositions of individuals are averaged, it is clear that more than 50
percent of each group had previously been exposad to nonresidential treatment
and sanction programs. Some woukd argue that a juvenile should only get one
chance at each treatment level or that once the most restrictive treatment (in this
case, commitment to a residential facility) has been tried, juvenile offenders
should be transferred to adult court.

The next graph entitled "Comparison of Maximum Level of Prior
Dispositions® shows that most of all five groups had at least one prior
disposition that involved a residential placement. As the fourth column of bars
shows, howsever, a larger percentage of tha DHRS level 8 group had this prior
treatment than did any other group. The direct file group and the DHRS level 6
group had the lowest proportions having had previous experiences with
residential treatment programs. In the final graph, which shows the proportions
of each group with a mean of maximum prior dispositions at each 'of the four

levels of dispesition, indicates the groups are not significantly different. This is
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——— + + S + B s e L L tmm————
Variables level 6 Level 8 Direct Waiver Indict Total
- File

——— o+
+

+

4 n
+ + +

Mean Level of Prior Dispositions

- B -
+

+
]
+

‘ +
+ +

other 34 10 40 6 3 93
Service (1) 3.30 3.00 3.40 2.80 5.20
+ + + <+ - + 2
: Informal 367 107 419 80 14 ag7
- Sanction(2) 35.70 32.10 35.40 37.20 24.10
‘ - + + - + + +
Nonresident 563 192 633 118 34 1540
Place (3) 54.80 57.70 53.50 54.90 58,60
- Residential 63 24 91 11 7 196
Place (4) 6.10 7.20 7.70 5.10 12.10

<+
+
+

t+

Maximum Level of Prior Dispositions

1-
P
+

: 4 +
+ + +

Other 14 4 33 * 4 : ? 57
Service (1} 1.36 1.20 2.79 1.86 3.45
———— + + -+ + + +
Informal 52 9 128 15 4 208
Sanction(2) 5.06 2.70 10.82 6.98 6.90
Nonresident 411 51 321 41 13 837
Place {3} 40.02 35,32 27.13 19.07 22.41

+ + ——t= e o ————— +
Residential 550 269 701 155 39 1714
Place (4) 53.55 80.78 59.26 72.08 67.24
—— + + ——t—mmm——— + + +

Mean of Maximum Prior Dispositions

+ + + + —tm——— +
Other 29 8 38 6 3 84
Service (1) 2.82 2.40 3.21 2.79 5.17
----- + + + + + -t
Informal 311 80 364 54 12 821
Sanction(2) 30.28 24.02 30.77 25.12 20.69
Nonresident 603 213 673 138 34 1658

Place (3) 58.71 63.96 56.89 62.79 58.62

+
+
+
+
+

Residential 84 32 108 20 9 253
" Place (4) 8.18 9.61 9.13 9.30 15.52

e
+
4
+
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especially jrue of the level 8 DHRS group and the direct file group. Because it
is safest to assume that if juveniles were not direct filed, it wouid be desirabls for
them {0 be placed in a deep end (level 8) program, the focus on comparisons

between thase two particular groups is appropriate.

In the real world of juvenile justice practice, however, cases are seldom
considered in terms of only one variable. Few officials would decide upon a
case, for example, strictly on a basis of offense severity or prior history of
offending or prior rehabilitative efforts. Generally juvenile justice officials take
saveral variables into account simultansously and make their decisions by
considering them as part of a package. In this light then, the descriptions above
for the various groups should be seen as simpi'y that, descriptive statistics. In
the following analysis, the five groups are compared in terms of four important

legal variables combined.
Group Comparisons by Comblnations of Important Légal Variables

For this part of the analysis, the groups are compared in terms of a
"summary score.” The summary score is derived by adding the scores of four
variables (severity of instant offense, severity of prior offenses, leve! of prior
dispositions, and the number of prior delinquency referrals) for each individual.
Each juvenile might attain a summary score ranging from 4 to as high as 20 to
24 depending on whether 6 or 8 point scale is used to measure ths seriousness
of offenses. The summary mean score is the mean of individual summary
scores in each group. Because we have used four different measures of three

of these variables, four summary scores are provided for each group. They are
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called Summary 1, 2, 3, or 4 and the method of computation s illustrated on the

two pages enlitied "Comparison of Groups by Summary Scores."
-- 2 summary score tables and 4 graphs about here - -

Each group may be compared with each other group in terms of the
same summary score. That is, if the juveniles comprising each grcup are
thought of in terms of their average level of seriousness or dangerousness, the
mean scores from each summary measure may be used as the basis for
comparison acrc;ss group. Focusing again on just the DHRS level 8 and the
direct file group, it is ciear that the two groups are not comprised of significantly

different sorts of juveniles. While the differences are not substantial in any

fundamental sense, the differences that are evidenced show the DHRS level 8

group includes slightly more serious offenders.

Any given juvenile might attain a severity score as high as 17 to 21
depending on which‘ summary score is used. The four graphs entitled
"Summary Scores by Groups™ show clearly that ail of the groups are similar in
composition, although the indictment group, the waiver group, and the DHRS
level 8 group show slightly higher average seriousness levels, That is to say',
indications from this analysis are that the seriousness levels of juveniles
committed to deep end juvenile DHRS programs are not greatly different from
those of the direct file group. Even the waiver and indictment groups, when
evaluated in terms of average scores of four variables, are not greatly different
from those cases left in the juvenile justice system and committed to deep end

DHRS pregrams.
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Comparison of Groups by Summary Scores

Groups/ Variables Mean s.D. Min. Max.
HRS Level 5 Placement
Summary 1 ‘12.06 2.25 7 17
Summary 2 12.11 2.29 7 18
Summary 3 13.30 2.44 7 19
Summary 4 13.36 2.48 7 20
HRS Level 8 Placement
Summary 1 13.16 2.00 7 17
Sumpmary 2 13.26 2,07 7 17
Summary 3 14.80 2.20 7 19
Summary 4 14.94 2.29 7 21
HRS Group ( Level 6+Level 8 )
Summary 1 12.33 2.25 7 17
Summary 2 12.39 2.29 7 18
Summary 3 13.67 2,47 7 19
Summary 4 13.75 2.53 7 21

*% Summary 1 : Mean Severity of Instant Offenses (1) + ' -

- Mean Severity of Prior Offenses (1) +

Mean Level of Prior Dispositions +

Number of Prior Referrals

Summary 2 : Mean Severity of Instant Offenses (2) +

Mean Severity of Prior Offenses (2) +

Mean Level of Prior Dispositions +

Number of Prior Referral

Summary 3 : Maximum Severity of Instant Offenses (1) +
Maximum Severity of Prior Offenses (1) +

Maximum Level of Prior Dispositions +

Number of Prior Referrals

Summary 4 : Maximum Severity of Instant Offenses (2) +
Maximum Severity of Prior Offenses (2) +

Maximum Level of Prior Dispositions +

Number of Prior Referral
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Groups/ Variables Mean s.D. Min. Max.
Direct File Group
Sunmmary 1 12.58 2.33 5 19
summary 2 12.74 2.46 5 20
Summary 3 13.86 2,63 5 19
Summary 4 14.07 2,79 5 21
Waiver Group .
Summary 1 13.33 1.91 8 18
Summary 2 13.55 2.00 8 18
Summary 3 14.90 2.12 8 12
Summary 4 15.19 2.27 8 20
Indict Group
Summary 1 13.46 1.81 9 18
Summary 2 14,02 2,05 10 21
Summary 3 14.96 2.17 10 19
Summary 4 15.59 2.39 10 21
Adult Court Group ( Direct File + Waiver + Indict )
Summary 1 12.72 2.28 5 19
Summary 2 12.91 2,41 5 21
Summary 3 14.05 2.58 5 19
Summary 4 14.29 2.75 5 21

** Summary 1

Summary 2

Summary 3

Summary 4

Mean Severity of Instant Offenses (1) +
Mean Severity of Prior Offenses (1) +
Mean Level of Prior Dispositions +

Number of Prior Referrals

Mean Severity of Instant Offenses (2) +

Mean Severity of Prior Offenses (2) +

Mean Level of Prior Dispositions +

Number of Prior Referral

Maximum Severity of Instant Offenses (1) +
Maximum Severity of Prior Offenses (1) +

Maximum Level of Prior Dispositions +

Number of Prior Referrals

Maximum Severity of Instant Offenses (2) +
Maximum Severity of Prior Offenses (2) +

Maximum Level of Prior Dispositions +

Number of Prior Referral
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Summary Scores by Groups
(Based on 6 point mean scale)

60

- ~— — - —



80

Summary Scores by Groups
(Based on 8 point mean scale)
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Summary Scores by Groups
{Based on 6 point maximum scale)
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Summary Scores by Groups
(Based on 8 point maximum scale)
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Dividing Serlous Offenders by Levels of Risk

Another way to think about various juvenile and adult court options for
serious juvenile offenders in Florida is to consider how those juveniles that
might be judged high or low risk are treated. During the eight month study
period, 3,150 juveniles were either committed to deep end DHRS programs or
were fransferred to adult court by means of dirsct file, waiver, or indictment. It is
reasonable to assume that this group includes the most serious juvenile
offendsrs in Florida during the study period. Yet, the data presented above
shows that there is considerable variability in this group. Some juveniles
appear to be very serious high risk cases while others are probably safely
thought of as relatively low risk cases. The following analysis is designed to
examine how the low and high risk casaes from this group of generally serious

offenders are divided into the DHRS and adult court groups.

Risk level is determined by considering the whole group of 3,150 serious

juvenile offenders. 1t is assessed by recoding each legal variable into three
categories based on its mean and standard deviation, and after the four
variables are summated, the summated score is divided into three levels. The
low risk group is comprised of any juvenile whose summated score is more than
one standard deviation lower thari the mean of the summated score, High risk
groups are those whose summated scores are more than one standard
deviation above the mean. The "medium” group is comprised of the juveniles
who fall between the high and low risk cases. The first four tables combine the
two DHRS groups into one group and the three adult court groups into one

group for broad comparison.
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- - dables and 4 graphs on high risk group distribution about here - -

The total number of cases included in these tables is 2,471. Cases that
werg missing information on one or more of the four variables used to
categorize risk level were deleted from the analysié. The first two tables
(labelled Classification 1 and Classification 2) show that nearly two thir&s of the
high risk cases are among those transferred to adult court. At the same time,
however, more than half of the lowest and medium risk cases were transferred
to adult court. These two tables use the mean measures described above. The
pattern of results changes somewhat in the next two tablss which use maximum
in place of mean indicators of severity. -Here, the proporticn of the low risk
group going to adult court is equal to the proportion of the high risk group that is
{ransferred to adutt court. This means, in eflect, that selection of cases for aduit
court transfer does not discriminate very wel! between the njost serious cases

and the least serious cases as defined by these four variables.

The issue of how these high and low risk casas are distributed across the
two DHRS groups and the three adult court transfer groups is addressed in the
next four tables and graphs. The focus again is on the DHRS leve! 8 group and
the direct file group. Using the mean and maximum measures of severity and
looking at ali four tables, some patterns appear. First, no matter what measures
of severity is used, the largest proportion of the high risk group is direct filed into
adult court. Second, and counterintuitive given the traditional views about how
the direct file provisions ‘are used, the largest portion of the low risk group is
also direct filed into adult court. Third, the largest portion of the medium risk
group is also direct filed into adult court. Fourth, by stark contrast to these

patterns of results, a very small proportion of the low risk group and a
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High Risk Group by HRS Placement and Transfer to Adult, Based on
Mean Severity of Instant Offenses, Mean Severity of Prior Offenses, Mean
Level of Prior Dispositions, and Prior Referrals.

HRS Transfer
Place Adult court
+ + -
Low Risk 94 106 200
47.0 53.0
Medium 937 1158 2095
44.7 55.3
High Risk 62 114 176
35.2 64.8
TOTAL 1093 1378 2471
—Chi-square : 6.6 (D.F.= 2)
P-value ¢ 0.037

( Classification 1 }

High Risk Group by HRS Placement and Transfer to Adult, Based on
Mean Severity of Instant Offenses, Mean Severity of Prior Offenses, Mean
Level of Prior Dispositions,; and Prior Referrals ( Classification 2 )

HRS Transfer
Place Adult Court
+ ot +
Low Risk 92 106 198
46.5 53.5
Medium 931 1149 2080
44.8 55.2
High Risk 70 123 193
36.3 63.7
TOTAL 1093 1378 2471
Chi-square : 5.6 (D.F.= 2)
P-value : 0.061
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High Risk Group by HRS Placement and Transfer to Adult, Based on

Maximum Severity of Instant Offenses, Maximum Severity of Prior Offenses,
Maximum Level of Prior Dispositions, and Prior Referrals

( classification 1 )

HRS Transfer
Place  Adult Court
Low Risk 79 145 224
35.3 64.7
Medium 785 829 1614
48.6 51.4
High Risk 229 404 633
36.2 63.8
TOTAL 1093 1378 2471
Chi-square : 36.64 (D.F.= 2)

P-value : 0.060

High Risk Group by HRS Placement and Transfer to Adult, Based on

Maximum Severity of Instant Offenses, Maximum Severity of Prior Offenses,
Maximum Level of Prior Dispositions, and Prior Referrals

( Classification 2 }

HRS Transfer
Place Adult Court
+ + -+
Low Risk 79 153 232
34.1 65.9
Medium 769 8136 1605
47.9 52.1
+ + -+
High Risk 245 389 634
38.6 61.4
TOTAL 1023 1378 2471

Chi-square : 26.59 (D.F.= 2}
P-value : 0,000
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Risk Groups(Based on 6-point mean) by
HRS Placement and Adult-Court Transfer
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Risk Groups(Based on 6-point max) by
HRS Placement and Adult-Court Transfer
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comparatively smail proportion of the mudium risk group end up in level 8
programs, Fifth and finally, It is significant 1o note that despite the fact that the
adult court options such as direct file and vsaiver could have besn exercised in
most of the cases identiiied in this data sel, a sizable proportion of tha highest
risk cases remained in the juvenile justice system. '

- - 4 tables and 4 graphs on high risk group distibution about here - -

If the suiccess of Florida's transfer provisions are judged in terms of
whether the most serious of the most serious cases (.e., the worst of the deep
end cases) are Identified and sent to the adult court, these figures weuld not
indicate great success. Instead, what thay show is that more than a third of the
high risk casas are left in the juvenile justice system. Furthar, those high risk
juveniles left in the juvenile Justice system are as likely to have bsen placed in
level 6 programs as level 8 programs. More interesting still, is the fact that a
substantially larger proportion of low risk juvaniles waere direct filed than were
placed in the level 6§ DHRS programs. If these various measures of reiative risk
ars in any fundamental sense indicative of actual risk to the public, these tables
and graphs raise a very important quastion. That is, do the direct file provisions
in Florida law and the policies and practices of prosecutors with respect to this
law provide any greater protection to the public than would have been the case

otherwise?

Compeliing as the question is, it cannot be answered within the confines
of this study or with data that are currently available. This is a question that
should be asked and it is one that should be answered despite the fact that it is
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High Risk Group by Levels of HRS Placement and Methods of Transfer
to Adult, Based on Mean Severity of Instant Offenses, Mean Severity of Prior
Offenses, Mean Level of Prior Dispositions, and Prior Referrals

( Classification 1 )

Level 6 Level 8 Direct Walver Indict

Place Place File

Low Risk 86 8 98 6 2 200
43.0 4.0 49.0 3.0 1.0

Medium 707 230 950 162 46 2095
33.7 11.0 45.3 7.7 2.2

High Risk 32 30 79 27 8 176
18.2 17.0 44.8 15.3 4.5

TOTAL 825 268 1127 195 56 2471
Chi-square : 57.28 (D.F.= 8)

P-value ¢ 0.000

High Risk Group by Levels of HRS Placement and Methods of Transfer
to Adult, Based on Mean Severity of Instant Offenses, Mean Severity of Prior
Offenses, Mean Level of Prior Dispositions, and Prier Referrals

( Classification 2 )

level 6 Level 8 Direct. Waiver Indict

Place Place File

Low Risk B4 8 98 6 2 198
42.4 4.0 49.5 3.0 1.0

Medium 704 227 944 160 45 2080
33.8 10.9 45.4 7.7 2.1

High Risk 37 33 85 29 9 193
19.2 7.1 44.0 15.0 4.7

TOTAL 825 268 1127 195 56 2471

Chi-square : 57.71 (D.F.= 8)
P-value : 0.000
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High Risk Group by Levels of HRS Placement and Methods of Transfer

ta Adult, Based on Maximum Severity of Instant Offenses, Maximum Severity

Prior Offenses, Maximum Level of Prior Dispositions, and Prior Referrals
( classification 1 )

Level 6 level 8 Direct Waiver Indict

Place Place File
+ + + + + 4
Low Risk 71 8 134 9 2 224
31.7 3.6 59.8 4.0 0.9
Medium 622 163 686 112 32 1514
38.5 10.1 42.5 6.9 2.0
High Risk 132 97 307 15 22 633
20.9 15.3 48.5 11.8 3.5
TOTAL 825 268 1127 195 56 2471
chi-square 106.20 (D.F.= 8)

a
H

P-value 0.000

High Risk Group by Levels of HRS Placement and Methods of Transfer

to Adult, Based on Maximum Severity of Instant Offenses, Maximum Severity

Prior Offenses, Maximum Level of Prior Dispositions, and Prior Referrals
{ Classification 2 )

Level 6 Level 8 pirect Waiver Indict

Place Place File

Low Risk 72 7 140 11 2 232
31.0 3.0 60.3 4.7 0.9

Medium 622 147 693 111 32 1605
38.8 9.2 43,2 6.9 2.0

High Risk 131 114 294 73 22 634
20.7 18.0 46.4 11.5 3.5

TOTAL 825 268 1127 195 56 2471
Chi-square : 127.26 (D.F,= 8)
P-value : 0.000
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Risk Groups(Based on 6-point mean) by
HRS Placement and Adult-Court Transfer
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Risk Groups(Based on 8-point mean) by
HRS Placernent and Adult-Court Transfer
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Risk Groups(Based on 6-point max) by

HRS Placement and Aduit-Court Transfer
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far more complex than it first appears. Tha final section of this report turns to a

more detailed discussion of this issue.
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Part 3. Dreot Flla and Public Protection.

The present study confirms the appropriatensss of asking whethsr the
diroct fils iy provides greater protsciion 1o the pubkc than would ba the case i
such a law wsre not on the books, | was net the purpose of this study 1o
address or attempt {0 answer that question. Rather this study was Intendad to
detarmine whether thare was a nsed to ask the question at all. That ls to say,
the genersl question that gulded the present research was deslgned to
determine whether the juvenilss selacted for transfer to adult court are
damonstrably more sarious offenders than thosé whoge cases are disposed In
deep end juvenile juslice progrems. Hac the answer bean that transfer cases in
goneral and direst file cases In particular include juveniles who are plearty mors
serlous ofiendors, there would hava bien no need (or, at least the nesd would
have besn less compeliing) to ask whather direct file provides added profection
to the publc, That Is not tha answer that the above findings support, howevar,
and ihat Is the reason the quastion of public safety Is an Imporant one.

The findings from thig atudy show that the cffense and offense history
charagteristics of juveniles direct filed into adult coun, whether taken one
variable al 8 ime or consldered In combination, do not indicate that the more
serious and more dangerous juvaniies are selocted for adult court . Rather, the
general conclusion that can be drawn from the present study Is that the
juveniles disposed in the juveniie justice system and placed in deep end DHRS
programs a1 very similar 1o juvenlies direct filed Into adult court. There Is ne
suppert in %0 data analyzed hare for concluding that the selection of cases for
direct {flle has effeciivaly sorted out sither & morg dangercus or a more
Intraclable type of offender. Indeed, dopending upon how.one views the
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Importancy of variables such as severity of oflensa, esverity of prior record of
offending, saverity of past dispositions, and thia number of prlor dennquangy
reforrals, it coud as easily be argued that deep end Juverille justice cases are,
on average, mors serious cffendars than are these In the direct file group.

This set of findings is similar to findings from & smaller sample and an
earlier tims paod In Florida (Bishop, Frazler and Henretta, 1989). Some will
still find this study one or more steps short of fully convincing, They will argue
that the present data have shortcomings or that the Florida publio Is still betier
protectad because of the direct file law even If the Juvenilas trantierred by that
means &re not more serious offendars. To the first polnt, thars Is no challenge.
The data that are currently avallable to fully and effectively study this lssue are
Incomplete and ditileutt If not Impossible to combina. ‘A much larger project with
much better data that track Individuals and casas through every stage of justice
processing ard that permit stfective follow-up are necessary to address this
question in the detall it deserves. To the second point suggesting there is
greater public protection because the dispositions meted out to direct filo cases
are more offsctive, there can be no defensible answer to that concem without
further ressarch, The remalinder of this section focusas upon tha questions that
need to bs asked and the kinds of data that nesd to be collected to address the
Issue of public sedety.

8incs the lssue here Is whethar direct file affords greater proteciion to the
public than would be the case if that means of iransfer were unavallabis, the
question must bs made clear, This may be done both by breaking it Int0'a
numbar of mere epecific quastions and by defining terms more carefully. Firet,
then, there must be some docision as to what aspect of diract filo should bo
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avaluated. Should the focus he on the law, on pollc_los gonerated by
prosecutors on how the law should ba applied, or on actual practices of
prasecutors In epplying the law? That Is, does the vory exlstence of the direct
fila proviskon help to protect the public by provkiing & symboliz thraat o thoss
juvenilss who might otheiwise commmit cimes? Stated more simply, does the
existonce of the direct file law help provant or deter ¢rimo among those age
groups subject to dirget {ilo because they realize they may be prosaculed In
adull cour? H itls not this symbolic effect of the law that is the focus of Interest,
I8 there an Interast in whether the pollcles of vadous prosscutors' offioas have
difforant offects In terms of selecting different numbaers and typses of cases for
transfor io adult court? If 30, would the intarest thon shiff to whether the cime
rato among juveniles Is reduced as a rosult? Or, ;zln_co aciual praciice does not
always follow policy exactly, do some praciices used by prosecutors have more
baneficlal viects on public protection than othors?

Finally, what exaotly is meant by public protection and how should It be
measured? Is publlc protection Indlcated by ¢rima rate, variations in the rate of
sorlous crime, or are there other measures altogether invalved? How ghould
the effects of various adult justice system dispositions be compared to various
juvenlio justice system freatments? Is public protection achleved if & juvenlie Is
Incapaciiated by Incarceration In prison i the term of incarceratlin Is no longer
than would have been the case had the Juvonile remained In the juvenile justice
system? What arg the comparative reckiivism rates and records of deep end
juveniie offenders and adult court ransfers? ls the public mord protectad by
direct fils i the ultimate sentence Is probation? Stated differantly, is aduk
probation tnors effactiva a8 & deterrent of future crime than comparabls juvenlle
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justice troatments?  Whila there are many opinions about these issues, there

are no empirically grounded answers.

The above braakdown of questions Is far from an exhaustive list of the
ways the issue or direct file and public safety may be conceptualized. The
purpose of the discussion here is to Indicate that any research that is dasigned
to address the question of the comparative sffects of direct file and the possible
adult court sanctions with those dispositions and treatmsnts available In the
Juvenile justice system must Initially refine both the question and the presumed
moasures of variables.  This is routine research work, so it is not in itself
problematic,. What is {inally decided, however, sets the cast on the next
important consideration. What data are necessary to answer the questions
decided upon? As indicated and arguod in Part 1 of this report, the state-wide
data sources now avaliable cannot In their present form be used to address this

question.

it it s assumed, however, that at least éeveral of the questions abuve are
important in any research project that would bring closure to the debate about
the value of the direct file provisions of Florida law, several data considerations
are necessary. At a minimum, some transaction based data covering a sample
of 16 and 17 year olds in both the juvenile and the adult criminal justice system
would ba required. That is, one would have to be able to track a sample of
cases through each stage of the justice process from the point of entry to final
disposition. Individual as well as case level data would be necessary and some
method of identifying both across agencles (e.g., law enforcement, DHRS,
prosecution, juvenile court, adult cg:urt. county jail, DOC, and other agencies

charged with carrying out adult sanctions).
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As Important as the above data would be a data set thal enabled
researchers to identity direct file cases In all adult court disposition categories
(e.g. house arrest, probation, jall sentencs, prison incarceration and the level of
custody while incarcerated). A sample of individuals woulkd have to be drawn
from each adult count disposition group. The sample would have to ba of
sullicent size to provide a reasonable basis {or éstimating outcome‘ offects.
The major outcome effect 1o ba focused upon would be recidivism. But this
issue would need to bs funther specified in terms of the rate of recidivism by
group, the time between the end of treatmant and first subsequent offense, and
the seriousness of subsequent offenses compared to éthar groups as well as
compared to previous offense histories. These same data would be required for
juvenites adjudicated as delinquent and committed to deep and juveniie justico
system programs. in both the case of the aduit system disposition groups as
well as the juvenile justice program groups, some new data wouid have to be
collected if the cases ars to be matched in terms of exact level of offense
seriousness. This is because the offense codes used by DHRS are inexact and
they constitute only a smail proportion of those used in the adult sysiem.

What we know from this study is that, given current available data, direct
fils cannot not easily be justified on the grounds that it selects the most serious
offenders for adult court. Whether the existence of the Jaw, the various policies
designed to regulate its application, or the actual application of these statutory
provisions produce greater levels of public protection is net known and cannot
be determined with the data sources identified here. The question also cannot

be satisfaclorily answered by expert opinion,
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Appendix A

Judicial Circuits by
County
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Judicial Circuit

Counties

First Circuit

Second Circuit

Third ¢ircuit

Fourth Circuit
Fifth Circuit
Sixth Circuit
Seventh Circuit

Eighth Circuit

Ninth circuit
Tenth Circuit
Eleventh Circuit
Twelfth Circuit
Thirteenth Circuit

Fourteenth Circuit

Fifteenth Circuit
Sixteenth Circuit
Seventeenth Circuit
Eighteenth Circuit

Nineteenth Circuit

Twentieth Circuit

Escambia, Okaloosa, Santa Rosa,
Walton

Franklin, Gadsden, Jefferson, Leon,
Liberty, Wakulla

Columbia, Dixie, Hamilton, Lafafette,
Madison, Suwannee, Taylor

Duval, Clay, Nassau
citrus, Hernando, Lake, Marion, Sumter
Pasco, Pinellas

Flagler, Putnam, St.Johns, Volusia

Alachua, Baker, Bradford, Gilchrist,
Levy, Union

Orange, Osceola

Hardee, Highlands, Polk 0
Dade

DeSoto, Manatee, Sarasota
Hillsborough

Bay, Calhoun, Gulf, Holmes, Jackson,
Washington

Palw Beach
Honroe

Broward

Brevard, Semincle

Indian River, Martin, Okeechohee,
St.Lucie

Charlotte, Collier, Glades, Hendry, Lee
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JUDICIAL CIRCUITS
Countias/Couanty Seats

FIRST CIrCUiT FIFTH CIRCUIT
Eacambla Clrs

Pensacola Tsversens
Okalooss Hoseds

Crestriew Beoshavilie
Sants Ross Lade

Milton Tevores
Walkton Maros

DeFuniak Speinpy ~ Ocabs
SECOND CIRCU[T Sumi
Frasklia

Bushaell
Apalachicols SIXTH CImCUIT
Gadodon Paxe
Qalscy Dede Chy
Placley
Maaticetio Crormtter
Loem SEVENTH CIRCUIT
Yatlahasyee W.W "
L%ty
Belstof Petam
Wakalts
Cruntordyill & s{d:n
THIRD CIRCUIT w."
Lake City DcLant
Dixte HCHTR CIRCUIT
Crew :l’ h““_ e
Susper Bader
Latapetis Mmikany
Mayo Peadlort
Madison Surke
Madison Glichetet
Suwanaes Trewon
Live Oak Levy
Taylor roasem

Usicn
FOURTH CIRCUIT Late Batier
JIacksumille NINMTH €lRct1y
Clay Orlando
Grocn Cove Springs Owrs

Hisse Dnsimmes
Fernandina Beach

TENTH aRrRCUIT
Hardee
Wauchula
Highlands
bring
okt NINETEENTH CIRCUIT
Bartow sdian River
ELEVENTH CIRCUIT Vero Beach
Dade Martia
Miami Stuart
TWELFTH CIRCUIT
DeSite o::mhh bee
Ascadis eecho
Masstee St, Luce
Braderuon FPort Picrce
Strasota TWENTIETH CIRCUIT
;“marmm CIRCUIT  puats Oords
Teops ColMer
FOURTEENTH CIRCTNT  Nophea
h;mm City GkMJu
oore Haven
Cathoun
Blountitown Heodry
cut - . laBelle
Port St. Joe Lee
Holme P Mycts
Bonifay
Iachson
Marianna
Wasbington
Chipley
FIFTEENTH QIRCUIT
Palm Beach
Weat Palm Beach
SIXTEENTH CIRCUIT
Moewoe
Key Went
SEVENTEENTH CIRCUIT
Broward
Fi. Lauderdale

83




107

Appendix B

HRS Districts by
County
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HRS Districts

HRS District Counties
District 1 Escambia, Okaloosa, Santa Rosa,
Walton
District 2 Holmes, Jackson, Washington, Bay,

Calhoun, Gulf, Franklin, Liberty,
Wakulla, Leon, Madison, Taylor,
Gadsden, Jefferson

District 3 Hamilton, Lafayette, Suwannee, Dixie
Gilchrist, Columbia, Union, Bradford,
Alachua, Levy, Citrus, Hernando, Sumter,
Lake, Marion

District 4 Nassau, Baker, Duval, Clay, St.Jones,
Flagler, Volusia

District 5§ Pasco, Pinellas

District 6 Hilisborough, Polk, Manatee, Hardee,

: Highlands

District 7 Seminole, Brevard, Orange, Osceola

District 8 Sarasota, De Soto, Charlotte, Glades,
Lee, Hendry, Collier

District 9 : Indian . River, Okeechobee, St.lLucie,
Martin, Palm Beach

District 10 Broward

District 11 : Dade, Monroe
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Attachment 10

OEPARTMENT OF HEALTH AND
REHABILITATIVE SERVICES

HRS DlSTRL(;:‘DT BOUNDARIES

SELECTED JUVENILE JUSTICE FACILITY
SITES
TRAINING SCHOOL
54 ’ () HALFWAY HOUSES (1.e.,
START, STOP, AND
HALFWAY HOUSES)
© opETENTION CENTERS

$

T vuergy

.
Maaryy

89.1 ’ @
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Appendix C

Distribution of Referral Offenses
by
Leveis of HRS Placement and Methods
of Adult Count Transter
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Distribution of Instant Offenses by Levels of HRS Flacement and
Methods of Adult Court Transfer

+ £ ) +

Offense Level Level HRS Direct Waiver Indict fTransfer
6 8 Total TFile Total
Murder/ 17 7 10 34
Manslaughter 0.66 1.35 6.67
Attempted 2 7 9 40 5 S 50 |
" Murder 0.06 0,32 1.55 0.8%7 3.33
Sexual 10 5 15 17 20 2 39
Battery 0.28 0.23 0.66 3.86 1.33
Other Felony 28 2 30 [ 0 ] 6
- Sex Offunses 0.78 0.09 0.23 ©0.00 0.00
Armed Robbery 33 47 BO 145 46 17 208
0.92 2.12 5.62 8.88 11.33
Qther Robbery 42 56 98 68 15 0 83
1,17 2.52 2.64 2.90 0.00
Arson 4 0 4 9 3 1 13
0.11 0.00 0.35 0.58 0.67
Burglary 532 287 819 418 93 18 529
14.80 12.92 16.20 17.85 12.900
Auto Theft 345 182 527 209 25 12 246
9.60 8.19 8.10 4.83 8.00
Grand Larceny 210 78 288 210 35 12 257
5.84 3.51 8.14 6.76 8.00
Receiving 26 46 72 29 11 3 43
Stolen Pro. 0.72 2,07 1.12° 2.12 2.00
4 + + + + + ¥
Concealed 26 8 34 60 13 1 74
Firearm 0.72 0.36 2.33 2.51 0.67
Aggravated 176 200 376 171 33 9 214
Assault/Bat, 4.90 9.00 6.63 6.56 6,00
Forgery and 9 1 1 11
Uttering 0.35 0.19 0.67
Felony Vieo. 142 69 211 205 69 11 285
of Drug Laws 3.95 3.11 7.95 13.32 7.33

+ "
t

+ + + + +
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+

Offense Level Level HRS Direct Waiver Indict Transfer
6 8 Total File Total
Felony Marij. 9 4] 9 38 2 1 41
Ofifense 0.25 0.00 1.47 0.392 0.67
Escape 427 276 713 30 21 1 52
12.16 12.43 1.16 4.05 0.67
Resisting Arr. 18 5 23 25 3 3 31 .
W Violence 0.50 0.23 0.97 0.58 2.00
Shooting a 7 6 13 29 14 2 45
Missile 0.18 0.27 1.12 2.70 1.33
Other Felony 111 118 230 185 33 22 240
3.09 5.36 7.17 6.37 14.67
Assault/ 207 123 330 86 11 [} 97
Battery 5.7¢ 5.54 3.33 2.12  0.00
Prostitution 2 10 12 1 0 0 1
0.06 0.45 0.04 0.060 0.00
Other Sex 3 0 3
Offense 0.08 0.00
Petit 172 71 243 30 9 3 92
Larceny 4,78 3.20 3.10 - 1.74 2.00
Retail Theft 101 56 157 34 2 ] 36
2.81 2.52 1.32 0.39 0.00
Receiving 2 0 0 2
Stolen Pro. ©.08 0.00 0,00
Concealed 5 1 6 11 [&] 0 11
Weapon 0.14 0.05 0.43 0.00 0.00
Disorderly 50 26 76 18 2 0 20
Conduct 1.39 1.17 0.70 0.39 0.00
Criminal 138 84 222 84 8 3 95
Mischief 3.84 3.78 3.26 1,54 2.00
Trespassing 80 48 128 43 1 1 45
2.23 2.16 1.67 0.19 0.67
Lojitering and 49 29 78 26 2 0 28
0.33 0.00

Prowling 1.36 1.31

t +

+

+
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+ + + + "
+

offense Level Level HRS Direct Waiver Indict Transfer
6 8 Total File - Total
Misdemeanor 1 5 6 11 4’ 4 19
vio. of Drug 0.03 0.23 0.43 0.77 2.67
Misdemeanor 25 11 a6 28 4 0 32
Marijuana .0470 0.50 1.09 0.77 0.00
Possession of 26 0 26 19 o 0 19
Alccholic Bev, 0.72 0.00 0.74 0.00 0,00
Other Alcohol 12 4] 12 2 0 0 2
Ooffense 0.33 0.00 0.08 0.00 0.00
Violation of 1 4 0 5
Hunting 0.04 0.77 0.00
Resisint Arr. 152 64 216 92 8 2 102
W/0 Violence 4.23 2.88 3.57 1.54 1.33
Unauthorized 4 [+] 4 1 0 4] 1
Use of Vehic. 0.11 0.00 0.04 0.00 0.00
Other 76 43 119 53 5 4 62
Misdemeanor 2.11 1.94 2.05 0.97 2.67
Contempt. of 27 56 83 31 2 0 32 .
Court 0.75 2.52 1.20 0.19 G.00
Violation of 8 4 12 2 0 1] 2
ordinance 0.22 0.18 0.08 0.00 0.00
Felony Traff. 1 5 6 1 2 0 3
Offense 0.03 0.23 0.04 0.39 0.00
other Traffic 4 [+ 4 7 1 o 8
Offenses ¢.11 0.00 0.27 0.19 0.00
Non-Law Vio. 103 59 162 12 [} 1 13
of Comm. Con. 2.87 2.66 0.47 0,00 0.67
Reopened  upon 55 37 92 5 4 0 9
Apprehension 1.53 1.67 0.19 0.77 0.00
Case Reopened 12 0 12 9 0 [+] 9
0.33 0.00 0.35 0.00 0,00
Transferred 98 89 187 1 [} 1 2

From Others 2.73 4.01 0.04 0.00 0.67

+

+
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+ + + + + + +
Offense Level Level HRS Direct Waiver Indict Transfer
6 3 Total File Total
Local Runaway 11 [} 11
0.31 C.00
Runaway from 0 4 4
Other County 0.00 0.18
+ + + + + : +
Truancy 7 1 8
0.19 0.05
Beyond 3 2 5
Control 0.08 0.09
Interstate 1 (4] 1
Compact 0.03 0.00
Out-of-Town 4 0 4
Inquiry 0.11 0.00

TOTAL 3595 2221 5816 2580 518 150 3248
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Appendix D

Percent of Diract Filag by
HAS Distriat
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Percent of Direct Files by HRS District
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Appendix E

Percent ot Direct Fligs by
Judicial Circuit
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Percent of Direct Files by Judiciai
Circuit
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Appendix F

Distribution ot Juvenile Offenders
by
b Levels of HRS Placement,
Methods of Transfer to Adult, and
Judicial Circuits
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Distribution of Juvenile Offenders by Levels of HRS Placement,
Methods of Transfer to Adult Court, and Judicial Circuits.

Circuit Level 6 lLevel 8 Direct Waiver Indict Total
File

circuit 1 65 8 94 9 5 181
6.05 2.35 6.85 3.81 7.81

circuit 2 38 6 28 5 2 79
3.54 1.76 2.04 2.12 3.13

Circuit 3 20 4 34 2 o] 60
1.86 1.18 2.48 0.85 0.00

circuit 4 46 36 57 63 4 206
4.28 10.59 4.15 26.69 6.25

eircuit 5 51 17 24 5 8 105
4.75 5.00 1.75 2.12 12.50

circuit 6 1] 19 247 25 15 405
9.22 5.59 18.00 10.59 23.44

circuit 7 102 7 38 6 2. 155
9.50 2.06 2.77 2.54 3.13

circuit 8 27 6 37 1 0 71
2.51 1.76 2.70 0.42 0.00

Circuit 9 83 17 57 4 3 164
7.73 5.00 4.15 1.69 4.69

Circuit 10 55 17 37 5 1 115
5.12 5.00 2.70 2.12 1.56

Circuit 11 44 63 190 19 0 316
4,10 18.53 13.85 8.05 0.00

Circuit 12 ‘45 5 46 19 0 118
4.19 1.47 3.35 8.05 0.00

circuit 13 77 10 253 9 0 349
7.17 2.94 18.44 3.81 0.00

circuit 14 22 6 34 4 2 68
2.05 1.76 2.48 1.69 3.13

circuit 15 |, 49 32 56 3 1 141
4.5% 9.41 4.08 1.27 1.56

+

+

+
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+ 4 +

Circuit Level 6 Level 8 Direct Waiver Indict Total
File
circuit 16 4 0 1 1 Q [
0.37 0.00 0.07 0.42 0.00
Circuit 17 117 24 17 31 12 201
10.89 7.06 1.24 13.14 18.75
circuit 18 42 20 55 5 3 125
3.91 5.88 4.01 2.12 4.69
Circuit 19 42 22 48 17 2 131
3.91 6.47 3.50 7.20 3.13
Circuit 20 46 21 19 3 4 93
4.28 6.18 1.38 1.27 6.25_

} + " +
+ + + t

3
4
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Appendix G

Distribution of Juvenile Offenders
by
Levels of HRS Placament, Methods
of Adult Court Transfer, and DHRS
District
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Distribution of Juvenile Offenders by Levels of HRS Placement,
Methods of Adult Court Transfer, and HRS Districts.

District Level 6 Level 8 Direct Waiver Indict  Total
File
District 62 8 99 7 5 181
1 5.76 2.34 7.11 2.94 7.69
District 70 12 84 21 4 191
2 6.50 3.51 6.03 8.82 .15
District 131 35 88 6 10 270
3 12.16  10.23 6.32 2,52 15.38
pistrict 136 36 89 70 5 336
- 4 12.63 10,53 6.39 29,41 7.69
District 83 - 21 248 24 15 391
s 7.71 §.14 17.80 10.08 23.08
District 140 24 333 24 1 522
6§  13.00 7.02 23.91 10.08 1.54
District 142 42 104 8 6 302
7  13.18 12.28 7.47 3.36 9.23 .
District 62 20 s 7 4 128
P 5.76 5.85 2,51 2.54 6.15
pistrict B4 60 107 22 2 278
9 7.80 17.54 7.68 9.24 3.08
District 109 13 11 31 13 183
10 10.12 5.56 0.79 13.03 20.00
District 58 65 195 18 0 336

11 5.39 18,01 14,00 7.56 0.00
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Appendix H

Distribution of Juvenile Ofienders
by
Levels of HRS Piacemant, Adult
Court Transfer Method, and
" County
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Distribution of Juvenile Offenders by Levels of HRS Placement,
Adult Court Transfer Methods, and County.

County level 6 Level 8 Direct Walver Indict Total
File
Alachua 22 3 31 1 0 57
2.04 0.88 2.23 0.42 0,00
} ; + + + +
Baker [+] 1 2 0 o] 3
0.00 0.29 0.14 0.00 0.00
+ + + + + +
Bay 14 4 32 Q 2 52
1.30 1.17 2.30 0.00 3.08
" " . + . +
" v -+ v + ¥
Bradford 2 2 1 0 0 5
0.19 0.58 0.07 0.00 0.00
" + + " e +
Brevard 35 17 27 3 2 84
3.25 4.97 1.94 1.26 3.08
+ -+ + + + +
Broward 117 24 17 31 12 201
. 10.86 7.02 1.22 13.03 18.46
Charlotte 4 1 1 0 [ 6
0.37 0.29 0.07 0.00 0.00
N + : + . + .
Cltrus 1 ] 1 2 o] 4
0.09 0.00 0.07 0.84 0.00
R . N + , +
Clay 5 2 6 1 [ 14
0.46 0.58 0.43 0.42 0,00
+ . . + , +
Collier 14 1 [¢] [¢] 0 15
1.30 0.29 0.00 0.00 0,00
+ + + + + +
Columbia 12 3 11 1 ] 27
1.12 0.88 0.79 0.42 0,00
Dade 44 63 190 19 0 316
4.09 18.42 13.64 7.98 0,00
" " . + R +
Desoto 4 1 [ 0 o] 11
0.37 0.29 0.43 0.00 0.00
+ + + + + +
Dixie 0 1 1 0 0 2
0.00 0.29 0.07 0.00 0,00
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County Level 6 Level 8 Direct Waiver Indict Total
File i

Duval 36 32 50 61 4 183
3.34 9.36 3.59 25.63 6.15

Escambia - 33 5 72 5 5 120
3.06 1.46 5.17 2.1C 7.69

Flagler 1 0 0 [+] o] 1
0.09 0.00 0.00 0.00 0.00

Franklin 1 0 0 1 o] 2
0.09 0.00 0.00 0.42 0.00

Gadsden 11 2 6 0 o] 13
1.02 0.58 0.43 0.00 0.00

Hamilton 0 0 3 o} o] 3
0.00 0.00 0.22 0.00 0.00

Hardee 1 0 8 0 0 9
0.09 0.00 0.57 0.00 0.00

Hendry 2 1 1 0 0 4
0.19 0.29 0.07 0.00 0.00

Hernando 7 3 7 2 0 19
0.65 0.88 0.50 0.84 0.00

Highlands 3 3 8 1 0 15
0.28 0.88 0.57 0.42 0.00

Hillsborough 77 10 253 9 0 349
7.15 2.92 18.16 3.78 0.00

Holmes 9 4 14 1 1 29
0.84 1.17 1.01 0.42 1.54

Jackson 7 1 1 3 o} 12
Q.65 0.29 0.07 1.26 0.00

Jefferson [¢] [ 8 [¢] 0 8
0.00 0.00 0.57 0.00 0.00

Lafayette 0 0 5 0 0 5
0.00 0.00 0.36 0.00 0.00
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1

+.

County level 6 Level 8 Direct Waiver Indict Total
File
Lake 12 8 3 0 0 23
1.11 2,34 0.22 0.00 0.00
Lee 26 18 17 3 4 68
2.41 5.26 1.22 1.26 6,15
s ' + + N +
+ 4 + 4 + +
Leon 25 4 14 3 2 48
2,32 1.17 1.01 1.26 3.08
) Levy 3 0 2 0 0 5
0.28 0.00 0.14 0.00 0.00
N + " + ' "
Liherty 1 0 (¢} 0 0 1
- 0.09 0.00 0.00 0.00 0.00
Madison 2 [} 3 1 c 6
0.19 0.00 0.22 0.42 0.00
+ ) 4 " : "
Manatee 18 2 35 13 0 68
1.67 0.58 2,51 5.46 0.00
. N . N N .
+ f + + + +
Harion 26 6 10 o 8 50
2.41 1.75 0.72 0.00 12.31
+ + + + + +
Martin 14 2 5 15 0 36
1.30 0.58 Q.36 6.30 0.00
Monroe 4 0 1 1 0 &
0.37 0.00 0.07 0.42 0.00
+ + + + -+ +
Hassau 5 2 1 1 0 9
0.46 0.58 0.07 0.42 0.00
Okaloosa 25 2 12 3 0 42
2.32 0.58 0.886 1.26 0.00
Okeechobee 4 10 7 1 1 23
0.37 2.92 .50 0.42 1.54
" 4 " c
Orange 73 15 50 4 3 145
6.78 4.39 3.89 1.68 4.62
+ + + + $ +
Osceola 10 2 7 0 0 19
0.93 0.58 0.50 0.00 0.00

4

+
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County level 6 Level 8 Direct Waiver Indict Total
File
Palm Beach 49 32 56 3 1 141
4.55 9.36 4.02 1.26 1.54
Pasco 13 3 48 3 0 67
1.21 0.88 3.45 1.26 ©0.00
Pinellas 86 16 199 22 15 338
7.99 4.68 14.29 9.24 23.08
. . . . ! +
t + + t +
Polk 51 14 21 4 1 91
4.74 4.09 1.51 1.68 1.54
Putnam 10 1 8 1 1 21
0.93. 0.29 0.57 0.42 1.54
St. Johns 2 1 8 [¢) o] 11
0.19 0.29 0.57 0.00 0.00
st. Lucie 15 6 22 [+ 0 43
1.39 1.75 1.58 0.00 0.00
Santa Rosa 5 1 10 1 ] 17
. 0.46 0.29 0.72 0.42 0.00
Sarasota 23 2 5 [ ' 0 36
2.14 0.58 0.36 2.52 0.00
Seminole 7 3 28 2 1 41
0.65 0.88 2.01 0.84 1.54
Sumter 5 0 3 1 0 9
0.46 0.00 0.22 0.42 0.00
Suwannee 1 0 7 0 o] 8
0.09 0.00 0.50 0.00 0.00
Taylor 5 0 4 ] [¢] 9
0.46 0.00 0.29 0.00 0.00
+ 4 + + + +
Union 0 [¢] 1 0 1] 1
0.00 0.00 0.07 0.00 0.00
, . + ; R +
Volusia 89 5 22 5 1 122
8.26 1.46 1.58 2.10 1.54

+

EN
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s
+

Waiver Indict

County level 6 Level 8 Direct Total
File
+ + + + } +
Wakulla ¢] 5] 0 1 0 1
0.00 0,00 0.00 0.42 0.00
R . . s . "
Walton 2 0 [} ] o) 2
0.19 0.00 0.00 0.00 0.00
Washington 1 1 L 1 0 4
0.09 0.29 0.07 0.42 0.00
Out of State 3 2 21 2 1 28
0.28 0.58 1.51 0.84 1.54

+

+
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{ you had visited the Broward County Juvenile
Detention Center in Fort Lauderdale, Fla,, in early
1988, you would have found a faciiity bursting at
“the seams. Youths were double-bunked or sleep-
fng on foldaway cols solled out at night to accommodate
almast double the facillly’s capacity. Assaulls among
youlhs and on stalf were not uncommaon. Most of the
t:uulhs belng held were not charged with major crimes,
ut hardly anyone brought in by the police was turned
away.
Se);ure detention was ulilized in virtually all cases.
Because of a shortage of foster homes, even youths in-
volved In dependency and negleci cases were held in the
detention center overnight. The Florida Department of
Ilealth and Rehalilitative Services, the agency respon-
sible for operating the center, had just been served witha
class action lawsult alleging overcrowded and unsafe
conditions,
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On a return visit to the facility in late 1990, you would
havefound avery different situation; thedetentioncenter
was operaling well below capacily. An objective intake
assessment lool had been developed and now is utilized
by an intake unit. Alternatives to secure detention have
been developed and areoperating at capacily. Moreover,
thesealternalives have earned thetrustof publicofficials.

In this article, we explain how this transformation in
Broward County was accomplished because we believe
the counly’s experience provides valuable lessons for
other jurisdictions. There are critical policy and practice
implications for juvenile justice and child welfare offi-
cials, child advocates, an vlrlualliy all other public and
private agencles that provide services o youth.

While others have altempled to reform Juvenile deten-
\lon policies and practices, none have combined strate-
gles both for immediate Improvements at the local level
and for long-term, sustained change at the state level.
The Broward experience has important implications for
juvenile detention and youth services. The iniflative
represented an uncommon collaboration among a large
stateagency, local publicofficials, private provideragen-
cles,anda major foundation—a coalition that project staff
found cruciallo facilltating and instilutionalizing change,

The Growing Crisis
in Juvenile Detention
nstiluted in 1899, the juvenile justice system repre-
sented a major step toward social justice for chil-
dren, The newsysiem wasdesigned loprotectand
rehabilitate youths sather than punish them as
adult erlminals, Yet juvenile detention today—almost a
century later—is far from that ideal of pratection and
rehabilitation, The confined placement Insecure juvenile
detention takes youths out of their hames and in many
cases subjecis them to conditions unsuitabie for children.
In addition, many juveniles who are ordered lo secure
detention might be more appropriately served through
home detenlion or other alternatives,

Most states’ statuiey, Including Florida’s, limit deten-
lion to the secure confinement of youths who pose an
unacceplably high tisk of {ailing to appear in court or of
committing offenses between arrest and trial. Detention
is not inlended as a postadjudicalory commilment; noris
[t Intended to be used for punis! 1, for administrative
convenience, or because a jurisdiction lacks alternafives.
Furihermore, statutes require that detained youths be
given delention hearings, nsually within one or livo
working days,

The purpose of juvenile detention clearly would limit
ils use to high-risk cases and is intencled to protect both
publicsalety and the youtlv’s rights. Bul an examination
of thedifference between intention and practice through-
out thecountry discloses glaring discrepancies. National
statislics consistently reveal exterisive overcrowding and
misuse of secure delention as well as staggering geo-
graphical disparilies in the use of detention.!

The 1986~1987 Children in Custody Census indicated,
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forexample, that 18 percent
of the nation‘s detentlon fa-
cHities were overcrowded,
with 39 percent of all de-
tained juveniles housed in
avercrowded facilities. The
survey found that less than
half (42 percent) of the
youths In detention we

A substantial number
of adolescents in foster care
have been in delention
previously.

The excessive and often
inappropriate use of secure
delentlon severely strains
tight budgets. Per diem
operating costs for secure
detentionrangefrom$7010
$150 per bed. Construction
costs for new detention

facilities are estimated at

e
charged with felonles, with ~
only 12 percent charged with serlous violent offenses.
Furlthermore, the use of detenlion differed d 11

between $75,000 and
$100,000 per bed., Intended neitheras punishment noras
treat tention diverts resources away from more

across the country. Admissions ranged from fewer than
500 per 100,000 eligible youths in Massachusetls, New
York, and West Virginia; while in Nevada, California,
Washington State, and the District of Columbia, admis-
slona soared to more than 3,000 per 100,000 eligible
youths,

While many youths could be served through home
detention orotheralternatives,secure detention seemsto
be a catchall for youth placements. And whether a
Juvenife Is placed in delention or is referred for child
welfare or mental health services offen seems to be the
Iuck of the draw. If placement workers do not under-
stand the varlety of youlh service options, juveniles are
likely to be referred to inappropriale services, Even if
staffhavea good grasp of youth servicesavailableintheir
jurlsdiction, youths may not be placed in their best inter-
est lfd effective intake procedures have not been estab-
lished.

Table 1. Secure and Home Detention—

Broward County Compared to Rest of Florida
Fiscal Years 1987-1988 and 1988-1989 :

Fiscal Fiscal  Percent
Year Year  Change
1987-88 1988-89

Secure delention
Broward 339 2660 -22
Admlsslons  Restofstale 31,474 129627 -6

helpful preventive and rehabilitative services.

Furthermore, secure detention can be costly in human
terms, Several studies show that juveniles who have
been securely detained are more likely to be placed
subsequently out of their homes.! Moreover, a substan-
tial number of adolescents in foster care have been in
detention previously. For example, a study of foster
children in California found that 16 percent of them had
prior delention placements.? Clearly, juvenife detention
policy and the misuse of secure delention have a pro-
found impact on the entire child welfare syslem.

Some jurisdictions have developed alternatives to se-
cure detention; notably, home detention. The first home
detention program for juveniles was stasted in St. Louis
in the early 1970s, Other significant programs have been
developed in Jefferson County (Louisville), Kentucky,
and Cuyahoga Counly (Cleveland), Ohio.t These pro-
grams share similar implementation models, In each
program, workers are assigned small caseloads of 10 or
fewer youths and are expecled to have one or more daily
contacts with each youth. Workers are on cali24 hoursa
day for crisis interventlon and have frequent contacls
wilh parents, schools, and other agencies. Success rates
in these programs indicate that fewer than 10 percent of
the yuulYls &il {o appear at hearings and only 10 to 20
percent of the youths acquire addilional charges,

Detention in Florida
lorida faced a juvenile detention crisis in the
Iate 1980s, More than 1,500 juveniles were con-
fined in Florida’s secure detention facilities
on any given day. The slate’s rate of detention
admissions (3,031 youths per 100,000) was twice the
national average; and only 46 percent of the youlhs

Averagedaily Broward 1609 1320 -18
population Restof stale  1,399.6 14120 + 1
Home detention *
Direct Broward as 744 +1,858
admisslans Rest of stale 763 1,630  + 134

Broward 816 i) -6
Transfersin  Restofslale 1043 11,554 +11
Average dally ‘Broward 768 1087 #42
population Rest of state 6933 7732 +12
Delinquency cases

Broward 9937 10,290 +4
Total Restofstale - 97,004 103,155 +6

Broward 4,213 4,651 +10
Felonles Restofstate 40,702 44,471 +9
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tained werecharged with part [ felonies—thatis, mur-
der, rape, armed robbery, aggravated assault, auto thelt,
larceny, orarson. Delention costs accounted for 40 per-
cent of the state’s juvenile delinquency budget.

Thesitualion wasespecially crilicalin Broward County.
Between 1982 and 1988, the average daily populalion of
the county detention cenler rose 95 percent, with a 37
percent increase in detention admiszions. In fiscal year
1987-1988, the 109-bed facilily held an average of 161
youlhs daily.

The Broward County Juvenile Delention Project was
established to change the counly’s detention practices
and thereby solve the problem of overcrowding In the
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detentioncenter, Sponsored
by the Annle E. Casey Foun-
dation and the Florida De-
rarlment of Health and Re-
wabilitative Services (HRS)
and conducied by the Cen-
ter for the Study of Youth
Policy of the Universily of

As in many jurisdictions, juvenile
detention in Broward County
was serving—inappropriately—
as a child welfare resource.

of the mediation expenses.
Through that process, the
parliesreached avoluntary
settlement calling for he
gradual reduction of Lhe
detention center popula-
tion to the capacity for

which the facilily was de-

Michigan and Florida At- .

lantic University, the project developed a two-year work
plan. The plan called for analysls of Broward's existing
letention praclices, development of detention alterna-
lives, imp! tation of policy changes, and
development of mechanisms lo sustain thechanges. The
Casey Foundallon's commitment of funding provided
considerable Jeverage in influencing programand pelicy
decislons.

To begin the study, the Center for the Study of Youth
Palicy identlfied potential intervention targets’ Pre-
liminary analysis included interviews with several {IRS
sta{f, an analysis of the detention population, and visits
to the detention facility. The resulis pointed to a striking
fact: HRS exercised no effective control over intake deci-
sions. Palice, slale’sattorneys,and thejudiciary controlled
Intake, Becausethese professionals were perhapsunaware
of olher youtl-related services, and/or because some
may have favored secure delention as a quick way to
remove cerfain youths from the community and “teach
them a lesson,” they largely referred to the service that
was within thelr professional sphere—the detention cen-
te

r. .
Theresultofthisintake practicewasa facility detaining
mainly low-risk youths. More than two-thirds of the
detained youths were charged willi nonviolent offenses,
Moreover, the statutory guideline limiting lengih of stay
to 15 (o 21 days frequenily was extended by the stale’s
allorneys.

‘The analysis also found that 10 to 15 youths were
rlnced in secure detention each month because they
acked a suitable home, Somelimes as many as 10 youths
whao spent the daytime in the lobby of child welfare
offices were sent o the detenlion center at night because
no faster homes tvere available, In addition, a small
minnber of dependency and neglect cases were held in
secure detention because of a lack of suitable resources
and programs. At least 30 percent of the detention pop-
wlation came from families eligible for Title IV-E
assistance, and as many as 40 percent were eligible for
Medicaill® As in many jurisdictions, juvenile detention
in Heaward County was serving—inappropriately—as a
child wellare resource.

Project Strategies
nlight of the prefiminary analysis, the project stal(
adapted a number of siralegies lo ease the over-
crowding in the detention center.
Mediation of the lawsuit, The first siralegy was
to recommend mediation as a means of settling the law-
stiit, The project kientified a mediatorand pald a portion

_tention, One alternative, a

signed. The mediation
agreement also required HRS to cooperate with the Cen-
ter for the Study of Youth Policy in the development of
alternalives lo secure detention. Mediation allowed the
partlestoreachanagreementquicklyandavoidalengthy
and costly courl batile,

Restoring faith in home detention. Project staff im-
medialely began lnvestigating alternatives to secuire de-~
home delention program,
already exisled but was seriously underulilized. The
program was a victim of semantics: officially called
“nonsecure detention,” it was viewed as just that—
nonsecure, unreliable, and ineffectual. Judges and pros-
ecutors expressed liltle faith in the program, despile
impressiveresults, Home detention success ratesin 1988
exceeded 90 percent; that is, less than 10 percent of the
youths in the program commitled new violations or
failed to appear for court hearings. These facts had not
been publicized and were not generally known and
appreciated,

To help boost confidence in the home detention pro-
gram, project sfaff arranged for the director of the highly

Y
H1
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successful home detention

program In - Cuyahoga
County, Ollo, to provide
training to the staff of the
Broward program. Al the
samellme, the projectdevel-
oped and disseminated de-
tailed information aboul the
renamed “home detention”

The project faced ils toughest task
as it set out to develop a system
that would prevent placement of
relatively low-risk youths in
secure detention.

Projectstaffdevelopeda
riskassessmentinstrument
based onmadels provided
by the National Councilon
Crime and Delinquency?
The instrument assigned
points o each youth based
onthecurrentcharge, prior

offense history, legal sta-

program lo court officlals
and stale’s attorneys.

The effort paid off quickly, with many judges and
proseculors expressing confldence in home detention.
One Jjudge in particular began ordering many cases
directly to home detention, In addition to easing over-
crowding in the delention facility, home detention
allowed many youths to remain in their own homes,

Daylinte report center. A public-private parinership
helped lo ease the detention crisis. With financial sup-
portand encouragement from the project, the Boys Clubs
of Broward agreed lo accept same youths in home deten-
tion into a day program at one of its sites. The program,
staffed by an inlerdisciplinary team that included three
spectal education teachers provided by the local schoo!
district, had a capacity of 15 and provided meals and
recrealion, as well as education, The youths remained
under the supervision of home detention caseworkers,
and HRS supplied transportation. Boys Clubstaff mem-
bers—whoinitially werereluctantaboutincluding youths
from the juvenile justice systemin the program—qulickly
learned thatihese youthis differed little from their regular
Boys Club participants.

A residentlal alternalive. A public-private partner-
ship alsewas key in developing a residential alternative
for those youths whose cases were appropriale for home
detention but who lacked a suitable home, 11RS owned
a recently remodeled property that could house six to
eight youths, but no privale providers were interested in
operaling the residence, Eventually, the Lutheran Min-
istrlesof Florida wasrecruited tooperateasix-bed sheller
at the [IRS-owned house. The opening of the facility
provided many low-risk youths, who did not have suit-
able homes, with a homelike alternative to secure deten-
tion.

Introducing an obfective intake system. Delention
intake remained a problem even after the statutory revi-
sions and HRS policy changes In October 1988, In fact,
court-ardered secure detention rose sharply, accounting
for nearly half of all secure deteniiion admisslons by
February 1989. Stale’s alierneys continked to choose
secure detention at every opportunity.

The project faced its toughest task as it set out lo
develop a system that would prevent placement of rela-
tively low-risk youths in secure detention. From the
beginning, project staff had {dentified the need for an
objeclive screening instrument. Because of the stalutory
control exercised by the court and the proseculor, how-
ever, such an instrument would require their approval
and support; otherwise it would nol be used.
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tus,and evidenceolfallure
to appear In court. Scores could be modified slightly to
recognize certain aggravaling or mitigaling circim-
stances,

Total scores were used to delermine one of three cai-
egories—low risk (outright release), medium risk (home
detention),and high risk (securedetention).? A testbased
on 74 case records demonstrated that use of the instru-
ment would indeed make a difference, reducing the
riumberof assignments to secure detentionand introduc-
ing consistency into the decision-making process.

The projest convened a special task force to review the
instrument—members included representatives of the
coutl, the stale’s atlorney's office, the public defender’s
office, HRS, and varlous provider programs. The lask
force revised the instrument, which then was made a
part of the HRS detention screening procedure. The
state’s atlorney’s office also agreed to employ the insiri-
ment whenever its altorneys were involved, Neverthe-
less, the court, despite its participalion inthe processand
its endorsement of the instrument, refused 1o allow its
use in the screening of court-ordered detention cases,
Some think this action reflected the judges’ desire lo
reserve secure delention as an option to “leach kids a
lesson.” .

Project Resulls

o determine the project’s effectiveness, stalf
asked this question: How did the project’s ef-
forts change detention practices? For answers
we examined the patterns of usage of secure
detentionin fiscal year 1987-1988, the last year before the
prdect began, and compared them with data for the next
{isral year, during which the project was Introduced.

‘We found that direct admission to secure detention in
Broward County declined sharply in the year the project
started. (See Table 1 on page 22.) Not surprisingly, the
average daily population in secuire detention showed &
similar decline. At the same time, direct admissions to
homedelention increased dramatically, with theaverage
dally population in home detention rising to match lﬁe
corresponding decline in secure detention,

As weanalyzed the data, we found that the changes in
the usage of secure detention in Broward County were
more extreme than in other paris of the state; and the
changes did not appear to reflect any variation in the
volume of delinquency cases in the county, Specifically,
the ber of direct admissions to secure detenti
dropped by 734 during fiscal year 1988-1989, a decline of
22 percent from the previous year. Conversely, direct
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admissiens to home deten-
tion increased by 706, This
Increase was particulasly
significant since only a
handful of youths had ever
been admilted to the pro-
gram directly from intakein
the past. The more iradi-
tional use of home- deten-

One of the most striking effecls
of (he changes was that more
than 700 youths were permitted
to stay in their own homes
for home detention.

Broward County’s overall
delinquency caseload. As
‘Table1 makesclenr, therest
of Florida experienced little
change tn secure detention
use. Moreover, neither the
volume of overall delin-
1ucn cases received nor
the subset of serlous delin-

tion, as a court-ordered
transfer from secure status (“transfers In”), continued at
nearly the same level. The new dirvect admissions pro-
duced a substantial overall increase in the home deten-
tion caseloads,

The average daily population in secure detention
dropped 18 percent, from 161 to 132, Although an aver-
age dally population of 132 reflected continued over-
crowding Ina facility that was designed for 105 beds, the
reduction is impressive for having been achieved in just
oneyear, nfact, the full impact of the changes effected by
the praject was not felt until alter the project ended inthe
middle of 1990. By the end of 1990, the average daily
population had dropped to below 80, well below the
facility's capacity.

The decline In the use of secure delenlion cannot be
explained by general stalewidetrends, nor by changesin

quency referrals (felonies)
declined; they actually Increased slightly,

The Effects of the Changes
ne of the most striking effects of the changes
was that more than 700 Yuulhs were permil-
led fo stay in thelrown homes {or home de-
tention. Given the sometimes long-lasting,
negative effects of out-of-horne placement, the dramalic
upturn in home detention produced a more humane
alternative for many youths,

At the same time, he' use of home detention did not
jeopardize public safety, The increase in home detention
cases that were returned to secure detention for new
violations paralleled the Increase in total home detention
cases. Also, the percentage of all homedetention admis-
slons that were returned for new law violations was
virtually constant: 4 percent In fiscal year 1987-1988, 4
percent in fiscal year 1988-1989, and 5 percent in fiscal
year 1989-1990.

Financlal savings resulting from the changes were
significant. Inareport discussing refinancing oplions for
Droward's juvenile justice system, the Center for the
Study of Social Policy showed that the additional costs of
the alternatives and increased use of home detention
wereinore than malched by savings fromythe reduced use
of secure detention.’ Furthermore, Broward was able to
avold the cost of building additional detention capacity.

Several months afler the initiative ended, we found
that community support for the changes was strong; and
remaining problenis were being addressed.

At the close of 1990, HRS continued to use risk assess-
ment for intake and continued {o promote the alterna-
tives o secure detention that were implemented during
the project. Theaveragedaily populalionin thedetention
center had dropped to 75 juveniles as of January 1991,
Both the home detention program and the residential
allernalive were operaling at capacity rates.

Current trends in Broward Counly indicate that juve- -
nile delenlion practices will continue lo improve, The
Browani Counly Juvenile Detention Project has had
significant Influence as well on delention policy and
practices in other jurisdictions in Florida. The Broward
initiative has contributed lo a heighfened awareness of
detention problems and solutions, the identification of
viable detention alternatives, and development of im-
proved policies for detention decision-making and prac-
tice.

The work of the project highlighlad detention prob-
tems within the youth services and policymaking com-
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munities. Many of the
problems that currently
plague juvenile detention
are virtually invisible to the
communily; detained juve-
niles have few advocates,
and the public generally
knowslitt eaboulﬁelenllon.
Atticles In various publica-
lions, some good notice by

The development of realistic
alternatives to secure detenlion
was a banner accomplishment

of the project.

sticcesses of some past ef-
forts to reform juvenile de-
tention practices havebeen
brief" The Broward initia-
tive was not the first al-
tempt to restrict the use of
securedetentioninFlorida.
A major slatewlde legisla-
tive reform effort in 1980

the media, and speeches at

professlonal meelings have brought attention lo the

Pro]ecl's work, This visibility has fostered increased
terest in and understanding of juvenile detention,

The development of realistic aliernatives to secure
detention was a banner accomplishment of the project.
These alternatives would havegeen impossible without
the public-private partnerships developed with the Boys
Ciur:sand uthezan Ministrles. Further, the cooperation
of the school board In staffing the daytime report center
was invaluable. As judges, attorneys, and leglslators
- witnessed the efficacy of these resources, altitudes
changed and resistance to the allernatives was mostly
avercome. Further alfirming the value of such alterna-
lives to secure detentlon, the Florida legistature adopled
these models in appropriating new funding for the state
delention system as part of the 1930 Juvenile Justice
Reform Act.,

Maostimportant forthelong term, the Broward Counly
Juvenile Detenlion Project Jed directly lo improved puli-
cieswithinthe countyand ultimately throughout Florida.
For example, the development and implemenlation of a
risk assessment instrument was a principal part of the

roject’s design for Broward Counly and later became a

ey part of the detention changes enacted by the Florida
legistature. In fact, much of the 1990 Juvenile Justice
Reform Act addresses detention; a major portion of the
substantive policy that the legislature adopled wastaken
directly from Lhe products and work of the profect,

‘The Broward Counly Jtivenile Detention Project con-
tributed fo a significant decline in botl the number of
admissions toand theaveragedaily populalionof secure
detention in the county. This success may be credited to
the implemenlation of objective detention inlake criteria

and thedevelopmentand expansionof community-based

detention allernatives.

number of lessons can be learned from Lhe

Bioward experlence that have implications for

a wide variely of policymakers in the juvenile

justice system and in the human services, in

child welfare, in youth services, and in mental health.

Child advocales also will want to take note, There have

been relatlvely few constructive atlempts to confront the

shortcomings of the juvenile delention system. The

Natlonal Council on Crime and Delinquency is working

withsomejurisdictions in California taimplement objec-
tive Intake criterfa,”?

Nonetheless, it is important to remember that the
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tad effectively reduced se-
cure detention usage by
about one-fifth,but wasoverturned the followlng yearas
aresultofpressurefrom police, prosecutors,and judges.”?
Similarly, the gains from the Broward project may be
short-lived, Itremains to be seen hieav faithfully the stale
willimplement the new legistationand if that legislation
can withstand the forces that led to the earlier reversal,
Nevertheless, the results of the Broward inliative dem-
onstrate that the use of secure juvenile detention can be
reduced through a combination of allernative programis,
more restrictive intake, and diligent moniloring of the
system.

The juvenile detention Issue cannot be feft to the juve-
nile justice syslem to resolve alone. Juvenile detention
policy carrles implicalions for the entire child welfare
system. Weknow that youths whoare detained aremore
likely to eventually be placed in foster homes or other
chlk{ caring institullons, contributing to the burgeoning
number of children who are being placed out of their
homes. Except in abusive or neglectful siluations, chil-
dren should be allowed to remain in their own homes;
but juvenile detention practices have encouraged their
reroval.

Altemptstoreformthejuvenile detentionsystem must
Incorporate the support of proseculors, juvenile coust
judges, probation officers, and law enforcement offi-
cials, many of whom must fulfill statutory requirements
that define their roles in juvenile detention. Changesin
the system must recognize the responsibilities of all these
participants in the system,

Any refinement in current juvenile detention policy
and practice calls for exiraordinary collaboralion among
lawmakers, human service providers, law enforcement
officials, and representatives of the courts. In Broward
County, we found that change is possible and that its
effects can be far-reaching. Long-lasling improvement
will be impossible, however, without significant
interagency cooperation and the involvement of both
Lhe publicand the private sectors. rw

Ira M. Scluoarlz is director of the Cenler for the Study of
Youth Policy, University of Michigan, Amn Arbor.

William H. Barion is senior vesearch associale for the Cenler
Jor the Study of Youth Policy.

Frank Orls=ilo, a relired Florida juvenile court judge, is
director of the Center for the Study of Youth Policy, Nova
University, F1. Lauderdale.

For “Notes and References,” see page 46,
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Senator KoHrL. Thank you, Judge Orlando.
Judge Mitchell?

STATEMENT OF JUDGE MITCHELL

Judge MrrcHeLL. Senator, I appreciate the opportunity to join
with you this morning in a discussion of the nature of the juvenile
courts in America. I am a judge of a very busy trial court. In that
capacity, for example, yesterday I sat on 40 proceedings. Those
were adult proceedings, they were not juvenile.

For the 8 years that I have been a member of the bench of the
City of Baltimore, my responsibility has been as an administrative
judge to the juvenile court, though for the last 2% years I have
served in other capacities in that court’s general jurisdictional re-
sponsibility.

In my capacity here today, and in my presentation here today, I
am not going to present a written statement to you. I have already
given you my written testimony. I believe the committee has, and
the staff has, reports that have been prepared by various bar asso-
ciation committees as a review of the juvenile court in this oper-
ation.

We invited this gaze, because we knew there were some things
that were wrong. Most of the things we knew were wrong were the
public perception of what occurs in juvenile justice.

Let me take a moment, if I may, to explain how Time Magazine
chose our court, and then what they did with regard to examina-
tion of the juvenile justice system as it exists in our community.

We were approached because they wanted to see what it was like
as children were treated ir courts—what happens to kids when
they come to court. They spent a month or more researching, fol-
lowing, and going with kids, and families, lawyers, police officers,
prosecutors, and case workers.

We allowed them extraordinary access because our premise was,
no one understands the court, therefore, what they don’t see and
what they don’t have access to, they suspect. We thought it might
be appropriate to allow this extraordinary access, so that the com-
munity, both political, legal, general public, business and civic,
would have an understanding of just what occurs—what wars are
being waged as people who are committed and caring try to save
children.

They spent so much time that they decided that it would be
worth a cover treatment, but the story of what happens in our
urban communities to children and families is too depressing—it is
too depressing to presewt nationally.

I urge this committee to not necessarily throw money at the
problem, but I urge this committee to send its staff to the courts,
spend some time in the courts. The theoreticians will tell you what
the courts don’t do—see for yourself what occurs.

You would be welcome in my court, but my court has received
too much attention and publicity. You would be welcome in the
courts in Milwaukee, you will be welcome in the courts in Chicago,
you will be welcome in the largest juvenile court system in the
Nation, in Los Angeles, CA.
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Spend some time walking and talking with people who practice
and try to help kids and families. Spend some time with the police
officers who arrest these children and try to work with them.

I hope my invitation is not extraordinary. I also hope my invita-
tion is, at some point, accepted.

It does no good for a juvenile court to come in and try to help a
child when the child is dying. We need to get to children earlier.
One of the things I cited in my written testimony to you is the ex-
ample of truancy. We all know the studies, we all know the re-
ports. Children who don’t go to school don’t succeed in life, or their
chances for success are greatly diminished.

But, because of budget considerations, the number of truant offi-
cers has been reduced to the point where we inquire now as to why
Johnny or Sally is not in school by means of a telephone computer.
We have, because of budget cuts, reduced the school system’s abili-
ty to prosecute truants, so that now, after the child has missed two-
thirds to three-quarters of the school year, the case is brought
before the courts. What do you expect us to do?

Senator with all due respect, and with as much deference as I
can muster to present to you, I disagree with one of your comments
in your opening statement. Of the children who appear in my
court—without regard to age, be they 2 days old or 19—99.9 per-
cent have lawyers, and these lawyers are the best in America.
They work hard, they struggle, and they do not let any right,
whether it is due process or otherwise, go unchallenged.

Again, I believe that the courts are worth saving, if the commu-
nity finds it appropriate to spend some time to nnderstand it.

Thank you.

[Judge Mitchell submitted the following material:]
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TESTIMONY OF
JUDGE DAVID B, MITCHELL
UNITED STATES SENATE
JUVENILE JUSTICE SUBCOMMITTEE

March 4, 1992

WASHINGTON. D.C.

L.

The invitation to appear before this committee was extended by
Senator Kohl one week ago today. While I accepted the opportunity
to discuss the operation of an urban juvenile court system, it
unfortunately left me litile time to set terch my views in a
written fashion for the record of this proceeding. Perhaps during
the questioning phase of the hearing there will be an opportunity
to more fully develop the .areas of interest to the subcommittee.
I c3te Lhe subcommitiee ito documents that have been submitted
earlier to 1ts staff. Specifically, the report of H. Ted Kubin of
the Institute for Court Management of the National Center for State
Courts of November 12. 1991, the report prepared bv me to the
Special Committee of the Bar Ascciation of Baliimore City (“Russel]
Committee ) of January., 199892, the reports of the Russell Committee
1ssued December. )88%0 and January, 1992, and the article that
appeared 1n the January 27. 1992 i1ssue of TIML magazine are brought
to vour attention.

Let me. say that 1 appear as a judge of the Circuit Court for
Baltimore City, My’ position with that court 1s as the judge in
chardge of the overation oi the Division for Juvenile Causes. a term
which simply refers to the juvenile court of this jurisdiction. 1
do not appear here as the judge charged with the administrative
responsibility for the Circuit Court for Baitimore City. My area

of responsibility is considerably smaller, 1 also do not appear

before this subcommittee as a spokesman or representative of the
Judiciary of the State of Maryliand. I do. however. have the
administrative duty to manage the largest and busiest Juvenile
court system in Maryvland.

It has also been my privilege to serve as a member of the

Board of Trustees of the National Council of Juvenile and Family
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Court Judges. I feel compelled to make it abundantly clear in the
record of these proceedings that my appearance here today is as a
judge of an urban juvenile court svstem. I do not appear before
this subcommittee 1n any representative capacity., Over the course
of the past few years I have sefveo on and chaired committees of
the Nationai Council, Thal has brought me i1nto a position to
discuss court futures 1issues with many of my colleagues from
throughout the nation, Whiie my views are in no way representative
of anyone bui me as an individual. 1 am confident that they are not
atypical.
L.

Baltimore Ci1ty 1s an urbar, community that is bounded on all
sides by affluent suburbs. As with many such communities in the
northern and eastern portions of the United Stazes, i1t is beset
with a dispronortionate share of the poor and dispossessed in our
socicty, What once had been a thriving diversified economy that
had a strong manufacturing base within 1ts C:ty limits and the
surrounding suburbs has become a service dominated economy. With
it came the attendent loss of jobs for the upwardly mobile and in

many cases .‘he least educated among the citizenry.

The social structure of that community has deteriorated as
well. All contribute to a quality of life in the "inner city” that
affects the leve] of crime and delinguent behavior on the part of
the juvenile population. School records of those who come to the
attention of the juvenile court are uniformly dismal. Non-
attendance and behavioral problems for those who do attend ars the
norms. It seems that the public education system for the
adolescent fails to contribute to a productive lifestyle. The
church is of little influence to this population. Those »ho are
affected bv the relidious community attend church but not court.
The litany continues whether the topic is the disappearance of
affordable housing. the vanishing tax base, or the disappuvarance of
meaningful work,

The scourge of 1lledgal drudgs 1s a significant contributing
factor to the decline i1n the quality of life for all Americans. It
has introduced fear and random violen¢e into our communities. No
one anvwhere is free from 11s influence. That problem is
magnificed in the cities of America. It is unfortunately the case
in Baltimore City, The lure of drugs and now sadly drug traificing

is overwhelming the courts of my city, The initial purpose of the
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special commitiee of the Bar Association of Baltimore City was to
investigate the aifect narcotics was having upon the courts of this
community. Its reports have been startling to those unacquainted
with the problems. The stark reality of the situation has spurred
the political leaders of the state and city into action to start
addressing the effects, and in some very limited, the causes.
Violence attendants the presence of drugs. That violence is both
targeted at others who traffic in these substances and now innocent
bystanders. More and more citizens in the community are witnessing
children., babies :and toddiers, as the victims of this random
violence. A story appearing on the Monday, March 2, 1992 edition
of the NBC national evening news opined that fifty percent of the
victims in the dgang violence in Los Angeles, California were
innocent children caught in the crosg¢-fire. The instrument of that
violence in the gun.
111,

The court system of my community is a mixture of State and
City financing, Maryland has a four tier court system, At the
lowest level is the statewide District Court whiech 1s fully funded
by the state. That funding includes the )udges and all support
personnel., It is a court of limited Jjurisdiction. Each of the 24
political subdivisions has: a common law court of general trial
jurisdiction., That court 1s at the next level and is the circuit
court system. The. juddes for this system are compensated by the
state but sit in courthouses provided by the local subdivision.
The staff of the judge is provided by that same subdivision. If a
community has a need for an additional resident circuit court
Juddge, the chief Judd€e of the state judiciary must certify that
need to the governor and legislature who in turn consider providing
the judge, The next two levels of the Maryland court system are
the appellate courts. There is an intermediate and then a court of

last resort in the state.

The basic siructure of the juvenile court in Baltimo¥® City

was ‘determined in the era of World ¥ar II. There would be one
member of the Ciruit Court! Bench designated to preside in juvenile

* Ltntil January 1. 1983, the Circuit Court for Baltimore City
had been known as ihe Suprcme Bench of Baltimore City, The General
Assembly in 1982 authorized the chande in the name of the court to
make 1t consistent with the other courts of the state. No change
tn the common law authority of the court was necessary,
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matters. An official appointed by the Bench! was designated to
assist the juvenile court judge in the fact finding aspects of the
its duties and make recommendations as to appropriate dispositions
of the cases so referred. Over time the complement of masters in
Baltimore City grew from one to itis preseni number of eightﬁ
These individuals and their staffs are considered employvees of the
court. ‘The Citv of Baltimore pavs their salaries, I do not know
whether 1t has simply proven easier over the years to obtain a new
master when the demands of the docket dictated it or whether the
addition of new masters was the response the court gave to a docket
thut was not high on 1ts li1sts of priorities. kWhatever the
motivation behind the decision to expand the staff of the court at
various times, ihe court has only been expanded in the direction of
ministerial rather that judicial staff over the yearsﬁ

The juvenile court has not béen given elrther the attention or
resgurces to remain current with the issues it was called upon to
confront, As a consequence. 1{ has not remained current with the
problems of the moment. It literally functions in a pen and quill
environment in the era of rapid telecommunications. This is due
mainly to a lack of jeadership in the judiciary to these problems
going back decades and the indifference of the political community
to the structural needs of the court.

To this must be added the demands placed on the criminal
Justice system, It has become "the horse that eaiz all the oats in
the barn.” The need for more and more pr.son space., and more and
more police to enforce the i1aws, and more and morce Jjudges and
prosecutors to protect the public from the acts of the adult
populations has driven the system. The juvenile Jjustice system has

been feft to fend for itself. The concentration of those who make

A* The specific title of the person is Master. In othe
?la S\l'ma]nltf“';:l'pOSJLlont is 1ca){leu a Conuinissioner ar Referge.smtersx
gerviand. this ministerial official 1s law trained and i v
the circuit court of the local subdiviSJan. and appointed by
! This number has now been artifically reduced to sev 4
retirement of one master effective February 1, 1982, ?;SSC}¥$
finance department has now indicated that the authorization for
that position is being withdrawn ip the wake of its severe
;;gg?gﬂg; %Z‘sisb Hyergftge Courtlthough}lit would be able to
sition even i emporarily unfilled. v iti
has been removed permanently. P ¥ now that position

¢ Despite criticism of this system by the United Siates
Supreme Court in.Swisher v. Brady, u.s, ., 898 S, Ct. 26899
(1978) additional masters positlons have been added by Maryland
courts. The | oniy significant attempt to address the
disproportionate. use .of -these officials instead of Jjudges 1s
presently underway,
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the policy decisions and allocate the Tunds to wage wars on crime
and drugs have negiected the )juvenile Justlic svstem 1n the
process, ihere 1s a substantial concentration on those who
penetrate Lhe deepest end of the system.

the netl resull ys that the juvenile justice svstem has been
feft 111 equippea to respomd to the present challienges. fhat 1s
one of the reasons 1 am puzzled by those whovarque that the systiem
should be scrapped. 1f not this, then they must be prepared to
return “ back to the future  of the pre-~juvenile court era of a
.century ago. Then underage offenders were tried and incarcerated
with the aduli population without regard to their youth. If not
that, then a new court system would have to be created. Scrapping
the juvenile court is akin to throwing out the baby with the bath
water. 1t needs the attention of the Jjudiciary and political
community to make it more effective than 1t has been. 1t requires
this assistance to reach its potential. There are reforms that
should be made as with any bureaucratic endeavor. That, however,
in my view is not a justification to end ithe court.

Similariy. the support system of the juvenile court must have
the consistent attention of the political community. The focus of
that support 'system muslt be¢ moure toward prevenilon and early
intervention and away from detention and incarceration. Numerous
studies of the treatment alternalives for Juveniles have
demonsirated that effective community based treatment 1s less
costly and more effeclive that massive training schools, In
Maryland 1t c¢ost the taxpayvers an average of 853.000 a yvear io
incarcerate a juvenmile offender 1n 1ts only training school.
Contrast that witn the 812,000 apnualized cost of many community
based non-residential treatment facilities. Not only does the cost
ratio favor this form of treatment, but the recidivism rates do as
well. This then shouild be emphasized in Maryland. Unforiunately.
because my state is in the throes of a fiscal and economic crisis,
all leveis of government are downsizing. The first 1o go in the
effort of the state Department of Juveniie Services were the
community based ireatment program Tunding. 1t has been removed.
The Baltimore City court is left with the alternatives of an
overworked probation staff and the training school. Both are
already bursting as the seams.

The rights of those who appear before the court, whether it is

the accused. the victim or the pareni, are of paramount importance
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to my court. |1 dare say every Juvenile court judge or master with
whom 1 have had contact over ihe past eight vears of service as a
judge nas heen concerned with the righils ol {hose who appear before
them. This must be particuiarty so 1n the juvenile court where
children are at 1ssue. o suggest otherwise concerns me. 1i also
sugdests to me that the reviewers have not atiended a session of a
court.

i1 has alsu ven my privitege 1o serve as faculty at training
sess10ns for Juvepiie court Juages and masters, altorneys and cases
worhers for the ei1ght years of my ju:idrcial service, That has been
both 1n Maryiano and 1n other parts of Ameriea. 1 have lectured in
Missl1ss:ppl Lo Juvenile Juddes and prosccuturs ams delenders on
Jnmenile taw and procedure, Il has bheen my experience that these
professiovnals are not prepared to permit any Lrammed bing upun the
rights of any participant without a vigorous challenge. The roads
to the appelilate courts are well known to Juveniie court
participants.

Juveniles charged with committing acts that if done by an
adult would be crimes are represented by attorneys throughout their
appearances before the court. This 1s the case from the moment
that child first appears in court until the case is closed., Ng

action of the court ever occurs when the child is represented

without the presence and knowledge of that attorney. Less than one

half of one per cent of children 1in delinquency cases is
unrepresented by counsel. in Baltimore City, that counsel is
provided by the state funded Office of the Publie Defender, Its
Juvenile Court Pivision is excellant. Perhaps 1 am prejudiced to
some extend because 1 once served there myself. The due process
and other rights of the accussed are safeguarded vigorously!

The public. and nee the political community, do not understand
the juveniite court sysiem of jJjustice. I dare say most judges do
know or understand 1t themselves. The proceedings are c¢losed to
the general public. There 1s the suspicion that what is done
beyond a persons gaze is suspeci, Quite naturally. those who do
not know are suspicious. My own colieagues. most of who react with
horror al the suggestion to serve in the Jjuvenile courti, did not
conprehend Lthe multitude of problems and challendes encountered in
the Juvenile court until they read my report to the BRussell
Committee, Now they are supportive of chande. Before they did not

know, were not informed or did not bother to be nformed. The same
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i1s with the political community. 1t was easier to rail against it
than to tearn ii. One of the reasons 1 consented Lo writers and

photographers from TIME magazine spending a month in the Baltimore

City court and challenged the lawyers for the children to allow
this 11nirusion was to have the public see and understand what
happens to families and chiidren 1n court. We wanted the public to
know that there are dedicated and hard working people there
attempting to do the public’s business.

No juvenile court system is going to be effective unliess and
until a shift in focus occurs in the treatment of offenders.
Earlier identification and concentration of resources is the key.
Preventive measures must be brought to the fore. School truancy
cannot go untreated like in my community. We do not ggt the cases
until the chi1id has missed something like 120 oui of 180 days in
the school year. 1he staff oty the school syvstem that 1s charged
with preparing and presenting these¢ cases was cul years ago as an
effort to save money by our locail school system. 1f a chiid misses
two—thiirds of a schoul year, 1t°s too late to Lring the matter to
¢ourt, There 1s not much that we can do. That process 1s merely
an example of how much that is brought to court 1s too late 1n a
chita's lafe.  Rkarlrer iniervention 1s necessary,

11 you want ‘1o help the system, provide the funds to make it
work, IT you want to help, spend sume time (defined here as a
month or more) of a concenirated nature i1n the juvenile courls of
this nation’s cities, 1 chaillenge vou and vour staffs to visit the
successiul communit)y vased treatment models run by the public and
private communities throughout America. 1 challenge you and your
staffs to not let the nayvsayers rule the day. The juvenile courts
of America are indeed "waging a thankless struggle to save society”

lost children.-
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Law

Corridors
f Agony

Arare look inside a juvenile court reveals
asystem waging athankless siruggle to
save society’s lost children

By MICHAEL RILEY BALTIMORE

This is the story of a courthouse,
group of kids who passed through it
onc week and the people whose task it
is to rescue them,

Clarence Mitchell Courthouse, a
brooding Beaux Arts monolith in the
heart of Baltimore, contains the Balti-
more City Juvenile Court. Like the 2,500
similar juvenile courts across the nation,
this is where the battles are being fought
against some of America’s toughest
problems: drugs, disintegrating families,
household violence. As these problems
Clarence Mitchell have grown worse over the past two dec-
Courthouse is home  ades, the judicial system designed to

10 Baltimore’s deal with them has crumbled. These
chaotic juvenile courts are an indicator of the country's
court compassion for families and its commit-

ment to justice, but increasingly they
have neither the money nor the person-
nel to save most of the desperate young
souls who pass through their doors. Al-
mMOst NO one seems Lo care.

To protect the children from the
stigma of being branded as criminals,
the proceedings of juvenile courts are
hidden behind a veil of confidentiality.
In an effort to show the strains on the
system, a group of TIME correspon-
dents was given unprecedented access
to the Baltimore court, The identities
of the children and their parents have
been changed, but the stories are true,
and they are typical,

Antwan

Ringed by Baltimore narcotics caps aod saif-
fling into a tissue, Antwan Davey looks like 2 kid
caught in a burcaucratic land of giants. Just three
hours earlier, the cops natled the skinny (0-year-
old bay in a playground drug bust, Now, in a cin-
der-block squad room in east Baltimore, he
slouches in a green office chair, unfaced Etonic
tennis shoes just touching the floor.

Two teenage drug dealers, sullest and silent, sit
nearby, Moments before their arrest, they had
forced Antwan to hide their wares in his socks.
“That’s usually what they do now—give the stuff
to a litile kid," says arresting officer Ed Bochniak,
who watched the deal go down. *We were lucky to
seeit”

Crime and drugs are everywhere in America’s
inner cities, For Antwan, they were only a few
yards awsay ss the youngster floated high above his
steamy ghetto playground on a turquoisc-and-
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orange swing set. At the playground's edge two
tecnagers were selling vials of cocaine from a
curbside stash. One dealer cut a scere with a pass-
ing woman; loaking Gver at Antwan, his partner
spotted an opportunity.

Sauntering up to the youngster, the pusher de-
manded that Antwan serve as a hiding place for
the stash or else face a bzating. At first the child
refused, then gave in. Business continued—until
the “Zone Rangers,” an undercover Baltimore
vice-and-narcotics squad that had the dealers un-
der surveillance, suddenly sprinted into action.
One team of Rangers nabbed the dealers; another
pulled Antwan off the swing and confiscated the
vials. By the time they reached the station house,
the little boy had dissalyed in tears.

Then Antwan got his first break. A juvenile-
services worker sat down beside him. “Are you
sorry for what you've done this evening?” he
asked the boy. "“Yes,” mumbled Antwan, “Have
you learned a lesson?™ he asked, Another soft
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yes. Alongside the boy stood his mother Syrita,
30, an attractive woman whose soft face belies
the rugged ghetto life she has led, The worker
decided to let Antwan go home—he had no prior
arvests—so long as she brought him to court the
next day,

Syrita had tried repeatedly to warn Antwan of
illicit goings-on at the playground. But such wamn-
ings carry little weight for a kid growing up on so-
cicty’s margin. Antwan lives in a storefront apart-
ment just blocks from the drug-saturated play-
ground, His mother and grandmother survive on
public assistance, and his mother is battling de-
pression with medication and ccunseling. His fa-
ther islong gone.

The next day Antwan and his mom show up at
juvenile court, which is crammed into the base-
ment of Clarence Mitchell, The building's massive
columns, vaulted ceilings and dimly lighted corri-
dors conjure flecting images of a dungeon. Chil-
dren wander the hallways, a few in tears, The wa-

Families find justice
elusive as they
wander the court’s
hallways

TIME
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Syrita Davey, dressed in 2 white blouse, purple
skirt, hoop carrings, sits with her son in 2 noisy,
clauslmphnbxc interview room. Law student Har-
1y Kassap, a volunteer in the public defender’s of-
fice, listens ta the boy's story. The defender’s of-
fice, which represents indigent youthful offenders,
usually has only a few minutes ta learn abaut a
case before the accused must appear before a
‘master in chancery, one of the quasi~judicial hear-
ing officers who presides isi juvenile court, Jt does
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“Oh,"* says 3 slightly flustercd
Fishkin,

“You sound disappointed,” replies
MeNgmara,

“Well, you know, l 'd like (o keep this
cusc out of the system.”

Dnvc yout know my. policy on drug
dealing,” McNamara answers, then
pauses, “But I'll read the report and keep
anopen mind,”

A third break for Antwan: McNamara,
who worked as a night bailiff to get
through law school, is actually on Fishkin's
side this time, She was born and raised in
New Jemsey in o blue-collar family; her
hard-nosed reputation is a reflection of a
strong sease of outrage at the inner-city di-
saster, “Sometimes,” she says, “} Bethome
at night and I think my name is 'Bitch.’
‘They stop being kids to you after a while,
8 Some of them are vicious and nasty.
‘They'd shoot you in a heartbeat.”™

For Antwan, however, her anger mo-
mentarily softens. After making some
phone calls, McNamara findsa spot forthe

in Choice, an | d pro-
gmm 1that enlists coilege graduates to keep
track of wayward kids and ensure lhal help

ible Lo them. S
visit offenders a dozen times a day to keep
them on the straight and narrow, MeNa-
mara passes the news on (o Fishkin,

;| Antwan finds out his fate later that
day. “You don’t want to be arrested
apain, do you?™ state's attorney McNa-
mara asks the youngster at his court appearance.
He shakes his head no. She tells him that a Choice
worker will be his big brother, “What's your job
gaing to be?" she inquires, Rephes Antwan:
“QObey my mom or my Chmce worker.”

By this time, everyone in the ¢ourtroom real-
izes that this may be the most elusive quarry, a kid
who can be saved. The tone in the couttroom
changes. Master Bradley Bailey, presiding over
the case, asks Antwan if he likes to read. The boy
says yes. Sa Bailey “vrites something on 8 stip of
papcrand ha'lds it ¢o him. “Can you: read that?”

. vid Fish ... kin," Antwan re-
sponds. Dnmls Bm\:y "You concentrate on do-

% .

not take long for Kassap to become d.
“The kid was a complete victim,” he later
observes, “yet the system treats him as an abso-
lute cryminal.”

Anrwan gets his second break, The defender’s
office ossigns his file 1o chief public defender Da-
vid Fishkin, 2 gentle giant who looks like a beard-
ed Jchabod Crane. More than anything else, Fish-
kin decides, 2orts must be made to keep Antwan

“aut of the system” by placing him in 2 “diver-
which offers and indi-

ing that: 3 d [zave all the other swff
out on the strccl' He remands Antwan to his
mother's custody. In 60 days he must return to
court to demonstrate how he's doing.

The outlook for the two teenage drug dealers
who were arvested with Antwan—Daryl Williams
and Donnell Curtis—is not as hopeful. Locked up
overnight, they also appear in court befare Master
Bailey. Dasyl's aunt sits in the courtroom, hereyes
surrounded by dark circles and her face a tight
c iction of lines. A drug addict on the nod, she

vidual attention rather than harsh penalties like
incarceratior, Like everyone else in the court-
fhouse, Fishks knows that once a kid {alls decper
into the juslkc system, he may never get out. But
the lawyer is worried that the prosecutor on the
case may have something different in mind. He
makes  calf and discovers, to h|s dismay, that as-

slumps drowsily against the bench, a handkerchiel
over her mouth and nose, Donnell’s mother sits
alert and angty in the back row. Both youngsters
wear a hard, empty-éyed lock of fury.

McNamara argues for locking the bays up un-
1it their full-dress court hearing in thirty days. As-
sistani public defender Robin Ullman requests

sistant state's attorney M 2, 29, a
:ell -known hard-liner on drug usues,wil) oppose
im,

which would allow the as-
cused 1o stay at home until then. Bnnlcy decides to
lock them up, “What's that mean?" asks Williams,
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a tall, powerfully built kid. “It means you
stay in Charles Hickey School untif the
trial,” says Bailey.

“What?” shoots back Williams. “I
didn't have nothin' to do with that little
boy.” Ullman, prim and bespectacled,
jumps up and orders her client to be qui-
et. But he won't shut up, “F____ed up,
man,” he curses as a courthouse jailer
leads him back toward a holding c2ll, His
Ioud protests echo down the hall.

Willlams has good reason to fear
Hickey School, a grint correctional facili-
ty. The accused dealer told the arresting
copshewasonly 15, but at Hickey a coun-
selor recognizes him as someone else en-
tirely, “Tyrone, are you back? I thought
you were too old for us now.” Daryl is
really Tyrone Roberts, age 19, He's head-
ed for adult court.

Raberts 100 was once a lost young-
ster. He fellinto the court system 11 years
2ago, secused of maicious destruction, He
was already a negiected and abused child,
arunaway and a truant. His mother want+
ed to kick him out of her home when he
was 10 years old. At 15 he fractured a
kid’s il with a brick for teasing him
and was later arrested for arson. Psychol-
ogists claimed he suffered from neuro-
logical dysfunction, attention-deficit dis-
order and poor impulse control. For a
time, Ritalin, an antihyperactivity drug,
helped. But two years ago, he was arrest-
=d for assault, and in 1991 he was busted
for possession of cocaine and joyriding.

As Donnell is handcuffed and led out the
courtroom door, his mother is asked if she would
Iike to 1alk to him. “I.ain’t got nothin’ much to
say," she mutters, tuming away. Her son does not
look at her as e walks qut,

Antwan's case is one of 1,070 hearings that
move-) through the court in this single week. Last
year juvenile court accounted for 61% of all
Eighth Circuit Court hearings. Moving cases
throughithe gridlocked court is often more impor-
tant than dispeasing justice, In 1991 about 14,000
new cases were filed, or 20% more than five years
aga. Delinquency cases jumped 15%, while abuse
and neglect cases soared 40%.

Emily

Nearly 80% of juvenile-court work involves
youthful offenders like Antwan. The rest focuses
on abused and neglected children. Perhaps the
most tragi to pass through Baltis s juve-
nile court this week involved Emily Travis, 6, Sev-
eral months earlier, Emily had fold two depart-
ment-of-social-services workers that her father
sexually abused both her and her sister Tracy, 10,
in the bedroom while their mother cooked dinner,
Since then, Emily has been {n a foster home. The
court hopes to find a permaneat place for her.

Clinging to a doll that plays It's a Small World,
Emily walks into the court’s waiting room, a win-
dowless place, where children play with a well-
worn setof plastic biocks, This is not her fisst visit,
‘Three years ago, high levels of lead were found in
fmily’s bload; her parents resisted health-depart-

ment efforts to rid their home of the toxic metal. A child’s fate often

Court papers described the home as filthy, unsani-
tary and insect infested,

‘Apparently little has changed since then. Law-
yers in Master Bright Walker’s courtroom pass
around recent photographs of the same house.
The photos display insccts crawling in a bowl of
soup; trash containers averflowing; food spoiling
on a table; bare, broken mattresses; pornographic
pictures strewn on the floor.

‘The Travis family could be forn straight from
the pages of a William Faulkner novel: a clau o i~
val the Snopeses in its deviance, Emily’s older
brother maims rats in an aliey for recreation, Her
younger brother's medical reports indicate he may
have suffered anal penetration. Emily claims her
father has touched her breasts and genitalia,

To sort out the family's history of incestuous
relationships, lawyers devise a complicated family
tree. The man accused of molesting Emily is not
only her father but also her step-grandfather.
Emily and her three siblings are the result of an in-
cestuous. relationship their mother had with her
stepfather. And Emily had been sleeping in a bed
with her mother and her father.

Child-welfare worker Viola Mason, who re-
moved Emily from her parents' house, isconcerned
that the family may again slip out of the control of

ial-service ities. ‘The d wants

the court to place Emily in a foster home.

‘This court, as parens patriae (literally father of
the country), spends a lot of time trying to salvage
children’s fives and build new homes for them, But
aclimate of i d litigi d conft
tion, along with a lack of money, has made the task

depends on the
compassion of a
caseworker

loséinvolved, . |
ysicakabiuse, arida |

quarter were sigxisal

abuse tases, More

K Héamélllyohc alcohiol
driyg abuseon the
“parfotpareiits.”
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! A violent culture
has spawned a new
breed of offenders
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tougher. fn addition, the overburdencd baltimore
city social-services dep 25 ically in-
adequate means to care for the children afier they
are removed from their homes, a situation that
undermines the department’s mission from the
start.

Before Emily’s hearing begins, her Lega! Ald
Bureau lawyer, Joan Sullivan, takes her by the
hand and walks her upstairs to a quiet comer, She
asks Emily how she feels in her foster home, “I'm
still scared,” says Emily, “At night I ses shadaws
on the wall. Monsters,” The social-services de-
partment wants to place Emily with a cousin, but
the young girl wants to live with her grandmother.
No mziter how Sullivan feels about the matter,
she is obligated to express to the coury whatever
Emily, her client, wants, And that may not always

. appeartobe the best solution,

Sullivan asks if Emily knows why she had to
teave home. Emily says she does not, and then she
spontaneously recants her claims of abuse, “That

wasn't for real,” she says, “Ulied.” But ker denial
rings hollow.

“Do yon like your dad?" Sullivan continues.
Yes, says Emily. “He gives me money.” She adds
that her father promised to give her gifts and a
pasty when she comes home.

As often happens In these circumstances, the
lawyers cannot agice on a solution for Emily.
Since the girl has recanted and no physical evi-
dence of abuse exists, it appears she may go home
with her parents, “It's‘an injustice,” observes
child-abuse expert Betsy Offerman, who has fol-
lowed Emily’s case, “It seems that no matter what
we know, there is always a loophole that means
the child will go back inte the situation, and the cy-
cle continues,” Offerman explains that there is a
tremendous incentive for children to deny sexual
abuse, “The message kids get is, ‘If 1 say some-
thing, T will go to court and get taken away from
my family,’ ” Offerman says, “They start to think it
is better forthem 1f they keep their mouths shut.™
Offerman used to be a lhcl;‘apisl in the social-

ice dep ’ I unit,
which was closed jn 1990 because of budget
constraints,

As the lawyers continue to argue in a corridor,
Emily falls asleep on her cousin's shoulder in the
courtroom. Then Master Walker arrives. At first
things go badly fot the social-services department,
Emily’s lawyer prompts a social-services worker to
concede that the allegedly filthy house had been
cleanedin time for a later scheduled visit. The attor-
ney for the child’s mother then gets the worker to
admit that Enily’s older sister Tracy has denied all

of sexuat abuse, Under questioning from
the father’s lawyer, the worker acknowledges that
there is no physical evidence of sexual abuse.

‘Then Offerman testifies. Emily, she says, de-
scribed her father's fondling as a game, “She
talked about it as if she were going to a birthday
pasty,” says Offcrman. “She had no sense of taboo
around this.” Offerman relates that when the fa-
ther was told Emily was being removed from his
home, he retorted, “You ask Tracy. She'll say
nothing happened.”

Finally Emily hersstf sits down on s wooden
chair pulled up at the end of a long table (o the
side of the master’s raised desk. “Do you remem-
ber talking 10 Miss Beisy?” asks Emily's lawyer,
pointing to Offerman, The distraught child says
npothing but fingers a piece of chalk she has carried
from an interview room. “Was what you told her
the truth?” the lawyer asks, Emily shakes her head
no, then buries it in her elbow,

A few minutes later, social-services lawyer
Donna Pumnell tries to cut past Emily's reluctancs
to admit what she believes happened. “Are you
scared that if you tell, you won't go home?" she
asks? Emily nods yes. “If you said something to
Betsy, would yau be scared ta say it now?” Emily
nods her head yes aguin. “Does Daddy ever tickle
you?" *Qn my feet, On my leg.” Just 15 ft. away,
her father eans forward, rests his elbows on the
bench in front of him and stares right at Emily,

The final witness is Tracy, a chubby girl who
smacks on chewing gum until Master Walker
makes her remove it. In short order, the girl denies
her father ever touched Emily and says Emily nev-
er told her of any abuse, She also claims she is not
afraid of her father,
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“Is there a reason why you wouldn't tell the
truth if your father did touck you?” asks Purmell,
trying to unmask the appareat cover-up, Tracy
says no. Suddenly, Master Walker’s foud voice
booms across the couriroom, “She’s giving more
signals than a third-base coach for the Boston Red
Sox," Walker says, gesturing toward the girl's
mother. He has been watching her coach "racy
from the bench nearby.

Afiernoon has slipped into evening. Emily’s
motker yawns. When closing arguments end,
‘Walker, a kindly 20-year veteran of the bench wio
writes baiku zod dabbles in abstract painting,
rules that sexual abuse did, in fact, occur, After lis-
tening to two hours of testimony, Walker is con-
vinced that Emily has been sexually abused by her
father and wants to protect her from having it hap-
pen again. He orders Emily to remain in foster
care and asks social services to cvaluate the suit-
ability of placing her in a relative’s home.

Dol in hand, Emily leaves the courtroom, In
the empty cotridor, her siblings hug her and say
goedbye. A few minutes later, Emily walks with
her caseworker out of the building and back to her
foster home, perhaps scparated from her parents
forever. The court has done what it can.

Timothy and Tommy

Julie Sweeney often wonders if her two cute
d ded one horrible situation for anoth-
er when they were uprooted from their mother's
home and placed in foster care. Today she has
brought Timothy, 11, and Tommy, 9, {0 court to
review their foster-care status. Their mother, Cas-
sandra, Sweeney’s 31-year-old daughter, is home-
less: she chose cocaine over her two sons. There’s
awarrant out for her arrest on charges of prostitu-
tion, 5o she won't appear in court today. “Cocaine
became her fover,” Sweency explains. “She told
me the high was s0 good that she wanted it, even if
it meant losing everything she had. She does fove
her children, but she loves Mr. C. more.”
Sweeney, in her early 60s, is not well enough to
take care of her grandsons. She waited for more
than twoyears for the social-services d [

vices caseworker told Sweency she could net take
her grandchildren, but she did anywsy. After she
got them home, they all broke into tears.

‘Then Sweency called the social-services depart-
ment and cxplained that she was not welt enough to
care for her grandsons herself, but she wanted the
brothers kept together. Instead the boys were
placed in separate foster homes. Tommy, the youn-
ger, slept on a urine-stained mattress without a
sheet. “He cried pitifully,” Sweeney recalls. “He
wouldn't eat or play, He sat with a shopping bag un-
der his arm.” The youngsier was returned to his
grandmother’s house, but soon his mother, who
temporarily cleansd herseif up with the helpof s de-
tox program, regained custody of the boys.

Things only got worse. One night Timothy
walked downstairs to find his mother injecting
drugs into her arm. Within months, the children
were back with social services.

This time, after reviewing the case, lawyer
Watts has designed an agreement that allows the
boys to remain under official jurisdiction and con-
tinue a program of therapy. Sweency will retain
visitation rights. The boys want to live with their
aunt; the department will try to help the woman
afford better housing so that she can take them in.
Finally Tommy will be assigned a Court-Appoint-
ed Special Advocate velunteer, who will look out
for his best interests.

Almost every child at Clarence Mitchell coutd
use an advocate, but there aren't enough to go
around. “It's overwhelming, and nobody really
has the time to prepare them for what's happen-
ing" says Dianc Baum, who heads Baltimore's
more than 160 volunteer advocates, What is need-
ed, says juvenil rt administrative Judge David
Mitchell, is “a fundamental change in the way so-
ciety views the family and children.” Nothing less
than that will make the system work.

Antwan's Hope

Sometimes, though, against alt odds, it doss
work, Days after Antwan Davey left court with his
maother, Choice counselor Bob Chierry, a graduate
from th £ Boston's Southie district,

rescue them from their mother’s destructive grasp:
“Iwas sénding food to them by taxi at their mother's
house,” she tells Legal Aid Buean lawyer Lisa
Watts a3 they sit in the scuffy waiting room. “They
were abused and hungry, They turned into children
of the streets.” Despite the grandmother’s frequent
requests, the children were not removed from the
home, “[My daughter] was sclling furniture out of
the house and threatened to kill the younger boy. 1
called protective scrvices again. They went in and
said the house looked O.K. It's the laxest organiza-
tionI'veeverscen.

Finally Sweeney decided to become the chil-
dren’s forceful advocate, “Push, push, push.” she
says. “Nothing ever works according to the sys.
tem. Someone in the family has to do it Two
years ago, when Cassandra’s drug habit became
uncontrollable, Sweency says the socinl services
informed her it had no home available in which to
place her grandchildren. So the next day Sweeney
went to collect the boys. Her daughter, high on
drugs, sfumped on the couch, while men watked in
to buy drugs from someone upstairs. Cassandra
was using cocaine, #CP and Ritalin. A social-ser-

paid his second visit. Like a shy colt, Antwan
leaned close to Cherry as the young man drove the
boy around town in his white Chevy Monte Carlo,
itsthroaty exhaust pipes growling.

Everyday Cherry and members. of his
Choice tcam kecp tabss on Antwan; so far, the
boy's mother has only good things to say about
the program, “They say he’s got to call every-
day,” she says. “He has to come home at cer-
tain times and not bang out in the wrong
places, 1 don’t Jet him hang out at the play-
ground anymore.” Even Antwan is impressed
with Cherry, “He seems like [ can trust him.”

. -After the car ride, Antwan steps back inside.
his apartment to do his homework, His mother
unscrews the light bulb from the kitchen socket
and screws it into the living-room ceiling. Its harsh
glow illuminates a poster on a far wall nf a black
boy crying, “He will wipe away all 1ears from their
eyes," the poster veads, “and there shall be no
more death, nor sonow, nor crying, nor pain. All
of that has gone forever, —Revelation 21: 4"
—- Wi reporting Oy Msiissa Ludtis and James
Wilhverth/Badtknors

Judge David
Mitchell believes
only fundamental
change can save the
system and its
children

“&fiepds'$60,000a .
year to lock an’
f
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Senator Konr. Thank you very much, Judge Mitchell.

We are talking today about the juvenile court system, and the
faut that it is in such bad shape, and what we are going to do about
it.

As you know, many people suggest that the system be scrapped,
and that all violent kids be sent to adult court.

Judge Malmstadt, how do you respond to that?

Judge MaLmstapt. I was a prosecutor in Milwaukee County for,
as you said, 17 years. I prosecuted adults; I did not spend a great
deal of time—maybe at most 30 days of that 17 years was spent in
the Children’s Court, and when I went to the Children’s Court as a
judge there, I thought I was going to run across a large number of
hardened, violent offenders, who just happened to be under 18.

What I have found is very needy, very hurting children, who do
awful things. To waive these children to the adult system, which,
in Wisconsin, and I am sure every other State in this country, is
already overcrowded, basically a revolving door system, with no
educational programming, no treatment programming, is to aban-
don those children, in many cases children who have been aban-
doned a number of times before, and I think it is totally inappro-

riate.
P Senator KoHL. Judge Orlando?

Judge OrranDo. Senator, I believe that in many places the juve-
nile court has already been abandoned and abolished, because of
the practices of State legislatures, either by legislative exclusion of
offenses or turning over from the judge, in a judicial proceeding,
the decision of who is sent to the adult system to prosecutors across
this country. This practice must be reversed,

I believe that the court is being overloaded with the wrong type
of children. The offenders that are being sent into the failing adult
correctional systems across this country are the children that the
court was originally designed to deal with. The numbers of minor
and low-risk offenders that are coming in are the kinds of children
that the diversion and prevention systems were designed to deal
with.

The front-end services in this country that the original Juvenile
Justice Act was designed to fund—prevention and early interven-
tion—are now dealing with the wrong types of children, and the
court is being overloaded with the child welfare system failures.

I think that unless the juvenile court is given back the responsi-
bility to deal with children as it is designed to, and the back door
of the court is clesed, except for a judicial decision that makes a
finding that a child is no longer amenable to treatment within the
juvenile justice system, that we will eventually erode the juvenile
court.

The public, as you know from our public opinion survey poll, has
Jost confidence in the juvenile court. I believe it is because the
public is badly misinformed, as to what the juvenile court is doing,
and I believe that the prevention program should be made to deal
with the truly prevention cases, and the court should be dealing
with the serious offender, and keeping those children within the ju-
venile justice system in the kinds of programs that we know work;
we know the adult system fails with them.

63-659 — 93 - 6
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And I believe also that the detention system in this country is
overloaded. We had a Federal lawsuit that we were destined to lose
on our detention center, and the project that we initiated with the
Casey Foundation funding demonstrated that in 1987, when we had
200 children in a chaotic facility, designed for 109, and over 3 years
we implemented real reform, with our prosecutor, judges and local
advocacy groups, the average daily population is in the fifties. Last
Friday there were 47 in that center.

Now we have more serious offenders inside the detention center
than we had when there were 200 children in that detention
center, because we learned how to classify offenders, we learned
how to keep the right kids in security, and get the wrong kids out,
and get them the kind of services they need before it is too late.

Thank you.

Senator KoHL. Judge Mitchell, should we scrap the juvenile court
system?

Judge MircueLL. We will go back to the future, Senator. A hun-
dred years ago this system was created because of reform. It was
created because too many children were in adult prisons, without
regard to their age or their offense.

What is in its place if we scrap it? Back to the future. We go
back to a century ago, when we had 9- and 10-year-old little drug
dealers on the streets, in prison with 25- and 35-year-old murder-
ers, robbers, rapists, scdomists, et cetera.

Do we scrap that system, or do we give it an opportunity to make
it work? Do we give it the resources and tools?

Senator the horse that eats all the oats in the barn is the adult
criminal system. We all want secure treatment, and we will spend
a million dollars to try and attempt to execute a person, but we
won’t spend $1,500, $10,000, when that child was young and give
him an opportunity to succeed.

The court is a court, it is not a social services agency, exclusively.
It has a social responsibility; there needs to be a proper mix and
balance of the two. I think that can be achieved without difficulty.

There needs to be proper funding of the court. Why, in my com-
munity, should I have to fight like the dickens with a legislature
and an executive to make them understand that parents who are
about to have their children removed from them are entitled to
legal representation? A fundamental, basic precept: If you are
going to lose your child into the social welfare system, you should
be entitled to some representation, to understand what is happen-
ing with this situation.

No one wants to fund that. Well, they are not cute, they are not
sexy, they are not nice people. Maybe they beat up their child,
maybe they raped their child, or sodomized the child, but they still
have rights, and those rights need to be protected. Everyone else
has a lawyer, and we are able to provide for them, but not these
people.

What I am saying to you, Senator, is no, we shouldn’t scrap the
system. We should give the system the resources and tools to make
it work.

If I might, I also agree that we waive too many children. Most
waivers—ezxcuse me, all waivers are failures. Most are failures of
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the system to respond, many are failures of the child and/or family
to respond, but they are failures on someone’s part.

Senator Kourn. All right, thank you.

Judge Orlando, you mentioned a few programs that are working,
and you mentioned a Broward County detention initiative. Can you
tell us a bit about the Casey Foundation’s plans to replicate the
Broward County model?

Judge OrLANDO. Senator, the Casey Foundation project in Fort
Lauderdale, which is Broward County, was a 8-year project funded
to reform our juvenile detention system, to try to make it a model.

We started with a building that was designed for 109 children
and, as I said, some days it was going over 200. The State was
spending $18,000 a month on overtime, we were averaging seven to
eight emergency room runs a week, for broken bones of either staff
or children, at $250 apiece, and we had no system whatsoever of
telling who was in that center.

The State was sued, it was a loger from the beginning, we medi-
ated a settlement of the lawsuit, and created a system outside the
building of home detention, a report center with the Boys and Girls
Clubs, and a shelter for the homeless kids who were being housed
in the detention center because there was no other place for them.

That system had the support of our prosecutor, our court, our

ublic defender and our community.

The results of the project were so impressive to the Foundation
that the board of the Casey Foundation, which is United Parcel
Service, recently decided to replicate the project over a 4-year
period, and they will be shortly—selecting seven or eight sites
across the country to give planning grants to, to plan a reform of
their detention system.

They are going to iry to balance the planning grants to State sys-
tems, county-operated systems and court-operated systems, to get a
mix of programs. From the plans that will be submitted, they will
choose approximately four to five sites across the country to fund
over a 4-year period to replicate the reforms that were achieved in
Fort Lauderdale.

Like many of their other projects, this is a foundation that, I be-
lieve, is courageous, because they are willing to take on risky ini-
tiatives, Working with juvenile delinquency is much more risky
than working with the arts or some of the other things many foun-
dations choose to be involved with,

The foundation has decided that the underbelly and the hidden
closets of the juvenile delinquency system are the detention centers
of this country, and they are willing to fund a type of reform initia-
tive that may enlighten the country on detention practices, that
end up with the serious offenders under secure care, and the non-
serious offenders outside in a descending level of restrictiveness, to
no restrictiveness whatscever, with the objective of detention being
purely to house and detain those children who present a real risk
of reoffending or nonappearance in court, and to find other re-
sources for all of the other types of children that are finding their
way into those systems now,

Senator Konr. Judge Malmstadt, what do you think about that?

Judge MarmsTapT. I think it is a program that is long overdue. 1
think most of the kids—a lot of kids who wind up in the detention
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centers do so because they have frustrated a judge. The judge has
continually put the kid in some kind of less secure setting, and the
kid goes out and keeps doing petty offenses, minor cffenses, or runs
away.

Our detention center, when it reached its worst overcrowding pe-
riods this summer, was overcrowded simply because there were no
other resources elsewhere to place kids. We had 40, 50, and 60 kids
sitting in detention, waiting to get placed into other treatment pro-
grams, and no treatment programs were available.

I couldn’t agree with Judge Mitchell more, that the adult system
sucks up so many resources that we sit with kids who are in need
of services today, and, unless we figure out a way to freeze-dry
them until we can given them services, we had better be willing to
give them services now, because those kids ultimately, if not given
services, are going to become tomorrow’s violent criminals.

Senator Konr. Well, is it lack of knowledge, or really a disagree-
ment of opinion, of is 1t for the most part, lack of resources to help
these kids?

Judge MaLmsTaDT. I certainly think lack of resources is at the
head of the list in my State—in your State.

. Senator KoHL. Lack of resources. No doubt, this is a major prob-
em.

What do you think, Judge Mitchell?

Judge MITCHELL. Well I agree. We are getting close to a s1tua-
tion in my community where one-in-ons-out. We can’t put one in
until someone takes one out of a detention center, and talk about
public safety. It is a major and significant issue in the commumty

Resources—I can give you the example of the fact that we can’t
prosecute cases as quickly as they should be prosecuted because the
Poiice Department doesn’t have the staff to simply trapsmit re-
ports to the Department of Juvenile Services for the intake investi-
gatlox(li, and a determination of whether the case should be pros-
ecuted.

Months go by—not weeks, or days—months. When you have a
child who has been sexually abused, and as a victim, but they can’t
decide whether to prosecute that child—the offender—for weeks or
months because they can’t transmit a police report to the Depart-
ment of Juvenile Services, before the court could even get involved
in the case, we are talking resources.

We are not talking just resources to the court, we are talking to
the system. It has got to be made important. The judges have to
deal with it as important. When you speak to a judge and say, I am
going to assign you to the juvenile court, it can’t be the reaction of,
well, what did you do to the administrative judge? Why did you
make him angry, or her angry? Or, are you going to “kiddie
court”? It is not appropriate.

We are dealing with children, and the only future you have, and
the only future I have, is them.

Senator Konr. There is no doubt.

Do I understand you all to say that the major problem in our ju-
venile court system is not lack of awareness or sophistication about
what needs to be done with these young people who pass through
the system? That for the most part we understand the things that
need to be done in terms of handling them individually and suc-
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cessfulyy, to the extent it is possible. But, what is missing are the
resources to get that job done. Is that a fair statement?

Judge MALMSTADT. Yes.

Judge MircHELL. Absolutely, Again, we almost replicate the
adult criminal system in that regard. When the dollars get short,
then the programming is reduced or eliminated. You are left with,
lock them up, for public safety reasons, or put them on probation,
where they won't see anyone.

Senator Konr. Right.

Judge MitcheELL. Where there is no supervision.

Senator KoHL. Are you saying to the Federal Government, look,
we appreciate all your insights and your comments, we appreciate
your hearings, and the opportunity to come and talk about these
things, but 70 or 80 or 90 percent of what you can do for us, if not
100, is just to give us more money? So that we can do what needs
to be done. Is that an accurate assessment?

Judge OrLANDO. Senator.

Senator KoHL. Yes.

Judge OrrLanDO. The Eisenhower Foundation, in its recent 10-
year anniversary issue, highlights very clearly that the knowledge
to deal with children in this United States exists. It is the political
will to institute and implement what we know works that does not
exist.

Money alone is not the answer. My State pours millions into the
juvenile justice system, as we pour many more millions into our
adult correction system. It is the political will to let the court work,
and let the court implement—not the court, but the system, if it
may, work.

Judge Mitchell and I share an interest in a program in this coun-
try called Associated Marine Institutes, that deal with juvenile de-
linquents in nine States. I would add to his invitation to you to
visit the courts, to visit programs like the AMI programs, that have
demonstrated over and over again that, give us serious offenders
and we will show you how, in most instances, we can rehabilitate
them.

It is not money alone, it is allowing the system to work, and not
dumping thousands and thousands of kids into the adult criminal
justice system in response to an uninformed, get-tough mentality.

Senator Kouv. OK.

Judge MircHELL, In Maryland we know that 90 percent of those
who are in adult prison have had juvenile contact.

Senator KouL. Ninety percent of what?

Judge MiTcHELL. Ninety percent of the inmates in adult prisons
have had some juvenile contact, but we have never been given a
chance to really work with most of those people:

Judge MarmstapT. I think another thing we need besides re-
sources is, we need information. We need to find out what is work-
ing elsewhere. I don’t know about the other judges in the children’s
courts of this country, but I know I don’t have a whole lot of time
to travel around the country and examine what is going on in Bal-
timore, or what is going on in Florida.

My day in the court starts at about 8:15, and it ends at about
6:15. That is when I get on the bench, and I usually get off around
6:15. That is a typical day. We don’t go to a lot of conventions, find-
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ing out what programming works, and I think that kind of infor-
mation is also important—information about what does work, and
what doesn’t.

Another thing that T think is important is that, how to treat ju-
veniles is something that there are any number of organizations
that feel they have expertise in, When those experts disagree, it
seems that we reach a point of gridlock. There doesn’t seem to be
any willingness te talk about areas of agreement, as opposed to
areas of disagreement, and we wind up doing nothing, instead of
trying to do things that we agree on.

I have seen that in Wisconsin, I am sure that happens in other
States, as well—that we start out with an idea, let us try some-
thing, and then, as you are working toward trying a new program,
there gets to be some disagreement among the people who had de-
cided to start this program, and it just stops, because they cannot
reach agreement on what is a minor point, really.

But there is something about the juvenile system that seems to
be endemic to that kind of behavior.

Judge ORLANDO. Senator, to amplify on something that Judge
Mitchell said, in the State of Massachusetts, which is one of the
States we have identified as a model for juvenile justice program-
ming, only about 35 percent of the graduates—or, excuse me, 15
percent of the graduates of the juvenile justice agency in Massa-
chusetts are ending up in the adult criminal justice system.

That is reported in an evaluation by the National Council on
Crime and Delinquency for the Clark Foundation. There is a
reason for that, and I suggest that you possibly talk with the direc-
tor of that system, Ned Loughran, on what they do in Massachu-
setts.

Now, they have begun to implement some very unenlightened
practices with the recent change in administration, and that may
have a negative effect on their system, but up until this year they
were the model for the United States, and only 15 percent of their
graduates were going into the adult system within a 2-year period.

Senator KonL. We want to thank you for coming this morning,
gentlemen. You have been a great help by providing some useful
insights, information and followup suggestions.

Judge MaLmsTADT. Thank you for having us.

Senator KonL. Thank you so much for coming.

Judge MrrcHeLL, Thank you.

Judge Orranpo, Thank you.

Senator KonL. Our second panel of witnesses includes both aca-
demics and advocates. We have with us Dr. Barry Feld, Dr. Gary
Melton, and Robert Schwartz.

Dr. Feld is a renowned expert on juvenile courts and access to
counsel. He has 20 years of practical experience in the field, work-
ing as a prosecutor in criminal and juvenile courts, helping to de-
velop the American Bar Association’s Juvenile Justice Standards,
and most recently working as a visiting scholar at the Office of Ju-
venile Justice and Delinquency Prevention.

Dr. Feld is also ceritennial professor of law at the University of
Minnesota Law School.

Dr. Melton directs the Center on Children, Families and the Law
at the University of Nebraska. He helped found the Consortium on
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Children, Families and the Law, which now advises Members of
Qongress and their staff on juvenile justice and other related
issues.

A member of the U.S. Advisory Board on Child Abuse and Ne-
glect, Dr. Melton is a frequent visitor to this subcommittee.

And Robert Schwartz comes to us from Philadelphia, where he is
executive director of the Juvenile Law Center. Today he is also rep-
resenting the American Bar Association, where he chaired a sub-
committee to develop the association’s position on reauthorization
of the Juvenile Justice and Delinquency Prevention Act.

He has 17 years experience litigating cases on behalf of children
and juvenile justice, mental health, foster care, and health and
education systems. :

As we move to reauthorize the Juvenile Justice Act, and improve
the access kids have to justice, I know that we will be relying on
suggestions from this panel.

Again, we would appreciate it if you would keep your opening re-
marks to no more than 5 minutes, so we will have enough time for
discussion, and your written testimony will be made part of the
record in its entirety.

Dr. Feld, would you begin?

SECOND PANEL: ADVOCATES AND ACADEMICS

PANEL CONSISTING OF BARRY FELD, PH.D., UNIVERSITY OF
MINNESOTA LAW SCHOOL, M.2ANEAPOLIS, MN; GARY MELTON,
PH.D., DIRECTOR, CENTER ON CHILDREN, FAMILIES AND THE
LAW, UNIVERSITY OF NEBRASKA, LINCOLN, NE; AND ROBERT
G. SCHWARTZ, ESQ., REPRESENTING THE AMERICAN BAR ASSO-
CIATION, EXECUTIVE DIRECTOR, JUVENILE LAW CENTER,
PHILADELPHIA, PA

STATEMENT OF DR. FELD

Dr. Ferp. Thank you very much, Senator Kohl. I am very grate-
ful for the opportunity to visit with you this morning.

There are three points that I would like to make in my opening
remarks. The first is that it is time to put the justice into juvenile
justice. Although juvenile courts have converged, procedurally and
substantively, with adult criminal courts, they use procedures
under which no adult would consent to be tried.

If you are a young person, facing the prospect of a year or two in
a prisonlike setting, you will be tried in a closed courtroom, denied
the right to a jury trial, and, in too many instances, convicted and
incarcerated without even the assistance of an attorney.

Twenty-five years after the Supreme Court in Gault mandated
procedural safeguards and the right to counsel, Gault's promise re-
mains unkept for many juveniles in many States.

Second, the continuing procedural deficiencies of the juvenile
court are untenable in an institution which is increasingly and ex-
plicitly punitive, There is a strong movement nationwide, both in
theory and in practice, away from therapeutic, individualized dispo-
sitions toward punishment.

The emphasis on punishment repudiates the basic assumptions
that juvenile courts operate in the child’s best interests, that
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youths should be treated differently than adults, and that juvenile
courts require fewer procedural safeguards because their conse-
guences are benign.

Third, as the rehabilitative ideal of the juvenile court has been
transformed into a second-class, scaled-down criminal court, that
provides neither therapy nor justice, it is time to consider abolish-
ing juvenile courts, and trying all offenders in criminal courts.

Practical procedural justice hinges on access to lawyers. I will
refer to some of the studies that I provided staff yesterday with
regard to my research on the provision of legal services in juvenile
courts. In my “In Re Gault Revisited” study, which reports the
only statewide data available in the literature, in three of six
States for which any data is available, half or less of juveniles had
lawyers.

In my “Right to Counsel” study,* in Minnesota, only 45 percent
of juveniles were represented. Nearly a third of the juveniles re-
moved from their homes, and over a quarter of those incarcerated
in institutions never saw a lawyer.

There is a relationship between the seriousness of offense and
the rates of representation. Juveniles charged with felonies are
more likely to be represented. But, the serious offenses are a minor
part of most juvenile court dockets, and the adverse impacts of
nonrepresentation fall most heavily on the majority of juveniles
charged with minor offenses.

The relationship between the seriousness of offense and the pres-
ence of counsel also suggests that variations in rates of representa-
tion reflect deliberate judicial policies, rather than juveniles’ com-
petence to waive counsel.

There is a second phenomenon which is justice by geography.
Within a State, rates of representation are highly variable. Urban
juvenile courts are more formal, bureaucratized and lawyers may
appear more regularly. In more traditional, rural settings, lawyers
appear rarely.

In Minnesota, for example, while 45 percent of our youths in the
State have lawyers, in the urban counties 63 percent do, whereas
in rural counties only 25 percent do. The explanation for nonrepre-
sentation is that juveniles have waived their right to counsel. In
evaluating waivers of counsel, we determine whether it was “know-
ing, inE;}elligent and voluntary” under the “totality of the circum-
stance.

Using this adult legal standard for assessing waivers of rights by
juveniles raises the question of what do kids know, and when do
they know it. ]

Dr. Melton has done some of the best empirical research which
suggests that kids are simply not as competent as adults to waive
their rights, knowingly, intelligently and voluntarily. The question-
able validity of juveniles’ waivers of rights to counsel raises a vari-
ety of collateral legal issues—incarceration without representation,
and enhancement of sentences based on prior, uncounseled convic-
tions.

* Retained in subcommittee files.
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For purposes of the JJDP reauthorization, we have to eliminate
waivers of counsel. There are a variety of alternative strategies
available to this committee—mandatory, automatic, nonwaivable
appointment of counsel in every case. That is the position of the
American Bar Association in the Juvenile Justice Standards, and it
recognizes that juvenile courts are not social welfare agencies, but
legal institutions, exercising coercive powers.

At the very least, we should prohibit waivers of counsel without
prior consultation with counsel, and the concurrence of counsel on
the record, as a mechanism for assuring the development of legal
services delivery in juvenile courts.

At the very least, there should be an absolute prohibition on any
out-of-home placement, or secure confinement disposition, of unrep-
resented youths. In Minnesota, in the rural counties, over half the
juveniles removed from their homes, and over half the juveniles in-
carcerated in institutions, never saw a lawyer.

We also need to exclude prior uncounseled convictions when we
sentence juveniles as adults under guidelines, when we waive juve-
niles to criminal courts, when we sentence juveniles as juveniles,
and when we bootstrap status offenders into delinquency by relying
on their prior uncounseled status adjudications.

And finally, we need to improve the data collection on the deliv-
ery of legal services, so that we are in a position to monitor the
delivery of legal services in juvenile courts.

[Dr. Feld submitted the following material:]
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TESTIMONY ON PJUVENILE COURTS: ACCESS TO JUSTICE"
SUBMITTED BY
BARRY C. FELD

Mr. Chairman and Members of the Subcommittee:

My Name is Barry C. Feld. ‘I am Centennial Professor of Law
at the University of Minnesota Law School. I am very grateful to
you and the members of the Subcommittee for inviting me to
testify this morning. For more than 20 years, I have devoted my
professional life to issues of juvenile justice, beginning with
my doctoral research on juvenile correctional institutions, as a
prosecutor in criminal and juvenile courts, as a Reporter for the
American Bar Association’s Juvenile Justice Standards Project,
and recently as an OJJDP Visiting Scholar studying the delivery
of legal services in juvenile courts.

Juveniles’ Access to Counsel in Delinguency Proceedings

For those of us who are concerned about access to justice in
juvenile courts, these are very troubling times. Twenty five
years agc in In re Gault (387 U.S. 1 [1967]), the United States
Supreme Court held that juvenile offenders were constitutionally
entitled to the assistance of counsel in juvenile delinquency

proceedings. Gault also decided that juveniles were entitled to

the privilege against self-incrimination and the right to
confront and cross-examine their accusers at a hearing. . Without
the assistance of counsel, these other rights couid be negated.

In the twenty five years since Gault, the promise of counsel

remains unrealized. On the basis of the data available, it
appears that in many states less than half of all juveniles
adjudicated delinguent receive the assistance of counsel to which
they are constitutionally entitled (Feld, 1984; 1988; 1989).

When Gault was decided, an attorne&'s appearance in
delinquency proceedings was a rare event, occurring in perhaps 5%
of cases. Despite the formal legal changes, however, the actual
delivery of legal services to juveniles lagged behind. Recent

evaluations of legal representation in North Carolina found that
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the juvenile defender project represented only 22.3% of juveniles
in Winston-Salem, N.C., and only 45.8% in Charlotte, N.C. (Clarke
and Koch 1980:297). Aday (1986) found rates of representation of
26.2% and 38.7% in the southeastern jurisdictions he studied.
Walter and Ostrander (1982) observed that only 32% of the
juveniles in a large north central city were represented by
counsel. Bortner’s (1982:139) evaluation of a large, midwestern
county’s juvenile court reported that $8.2% of the juveniles were
not represented by an attorney. Evaluations of rates of
representation in Minnesota also indicate that a majority of
youths are unrepresented (Feld, 1984; 1988; 1989). Feld (1989)
reported enormous county-by-county variations in rates of
representation within Minnesota, ranging from a high of 100% to a
low of less than 5%. A substantial minority of youths removed
from their homes (30.7%) and those confined in state juvenile
correctional institutions (26.5%) lacked representation at the
time of their adjudication and disposition (Feld, 1989:1236-38).
The most comprehensive study to date reports that in half of the
six states surveyed, only 37.5%, 47.7%, and 52.7% of juveniles
charged with delinquency were represented (Feld, 1988:401). In
short, it appears that Gaplt‘s promise of counsel remains unkept
for most juveniles in most states.

One pattern that emerges is a direct relationship between
the seriousness of the offense and rates of representation:
Juveniles charged with felonies -- offenses against the person or
property -- and offenses against the person -- felony or minor -
- generally have higher rates of representation than the overall
rate (Feld, 1988a:402; 1989:1237). In most jurisdiction,
however, such offenses constitute only a small part of juvenile
courts’ dockets. Substantially higher proportions of juveniles
charged with "kid stuff" -- minor property offenses, public
disorder, and status offenses -- are unrepresented. These
variations in rates of representation by offense reinforce the

view that the decision to appoint counsel reflects deliberate
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judicial policies rather than differences in minors’ competence
to waive the assistance of lawyers.

A second pattern that appears is that within the same state,
rates of representation in juvenile courts are highly variable.
Despite statutes and rules of statewide applicability, juvenile
justice administrations varies coﬁsiderably in urban, suburban,
and rural contexts (Feld, 1991). In urban settings, juvenile
justice intervention is more formal, bureaucratized, and due
process-oriented and lawyers may appear regularly. By contrast,
in more rural counties, juvenile courts are procedural less
formal and lawyers appear much less frequently (Feld, 1991). 1In
Minnesota, for example, while only 45% of youths in the state are
represented, in urban counties, 63% have lawyers, whereas in
rural counties, only 25% are represented (Feld, 1991:186). In
the rural counties, evén a majority of juveniles charged with
felony offenses appear without counsel (Feld, 1991: 184-187).

There are a variety of possible explanations for why so many
youths. appear to be unrepresented: parental reluctance to retain
an attorney; inadequate public-defender legal services in
nonurban areas; a judicial encouragement of and readiness to find
waivers of the right to counsel in order to ease administrative
burdens on the courts; cursory and misleading judicial advisories
of rights that inadequately convey the importance of the right to
counsel and suggest that the waiver litany is simply a
meaningless technicality; a continuing judicial hostility to an
advocacy role in a traditional, treatment-oriented court; or a
judicial predetermination of dispositions with nonappointment of
counsel where probation is the anticipated cutcome (Feld, 1984:
190; 1989: 216-17; Bortner, 1982:136~147; Lefstein et al., 1969;
Stapleton and Teitelbaum, 1972). In many instances, juveniles
may plead guilty at their arraignment and have their disposition
imposed at the same hearing without benefit of counsel. Whatever

the reason and despite Gault’s promise of counsel, many juveniles

facing potentially coercive state action never see a lawyer,
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waive their right to counsel without consulting with an attorney
or appreciating the legal consequences of relinquishing counsel,
and face the prosecutorial power of the State alone and unaided.

Waiver of Counsel The most commonly offered explanation of
nonrepresentation is that juveniles waive their right to counsel.
In most jurisdictions, the validity of relinquishing a
constitutional right is determined by assessing whether there was
a "knowing, intelligent, and voluntary waiver" under the

"totality of the circumstances." (Johnson v. Zerbst, 304 U.S. 458

[1938); Fare v. Michael C., 442 U.S. 707 [1979]; Feld, 1984) The
judicial position that a youngster can "knowingly and
intelligently" waive constitutional rights unaided is consistent
with most legislatures’ juugment that a youth can make an
informed waiver decision without parental concurrence or
consultation with an attorney. While the Supreme Court has not
ruled on the validity of a minor’s waiver of counsel in
delinquency proceedings, it has upheld a minor’s waiver of the
Miranda right to counsel at the pretrial investigative stage
under the "totality of the circumstances" (Fare v. Michael C.,
442 U.8. 707 [1979]).

The crucial issue for juveniles, as for adults, is whether
such a waiver can occur "voluntarily and intelligently,"
particularly without prior consultation with counsel. The
"totality" approach to waivers of rights by juveniles has been
criticized extensively (Feld, 1984; Grisso, 1980; 1981; Melton,
1989). Empirical research suggests that juveniles simply are not
as competent as adults to waive their constitutional rights in a
"knowing and intelligent” manner (Grisso, 1980; 1981). Professor
Grisso (1980:1160) reports that the problems of understanding and
waiving rights were particularly acute for younger juveniles and
that the level of comprehension exhibited by youths sixteen and
older, although comparable to that of adults, was still
inadequate (Grisso, 1980:1157).. While several jurisdictions

recognize this "developmental fact" and prohibit uncounselled
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waivers of the right to counsel or incarceration of unrepresented
delinquents (Iowa Code Ann. §232.11 [West Supp. 1985]; Wisconsin
Stat. Ann. §48.23 {1983]); A.B.A. Juvenile Justice standards,

1980a; 1980b), the majority of states allow juveniles to waive

their Miranda rights as well as their Gault right to counsel in

delinquency proceedings without an attorney’s assistance.

Uncounselled Convictions, Incarcertion Without
Representation, and Enhanced Sentences

The gquestionable validity of many juveniles’ waivers of the
right to counsel raises collateral legal issues as well. In
Scott v. Tllinois ‘(440 U.S. 367 [1979]), the Court held that even
in misdemeanor proceedings, counsel must be zppointed for the
indigent if the trial judge actually orders a sentence of
incarceration.  Thus, unlesz validly waived, counsel must be
appointed for any juvenile charged with conduct that would be a
felony if committed by an adult (Gideon v. Wain ight, 372 U.Ss.
335 [1963]); In ye Gault, 387 U.S. 1 [1967]), as well as for any
juvenile who is removed from her home or confined (Scott v.
Illinoi, 440 U.S. 367 [1979]).

One study in Minnesota reports that nearly one-third of all
juveniles removed from their homes and more than one-gquarter of

those incarcerated in secure institutions were not represented

(Feld, 1989:1254-56). In the sixty-eight of Minnesota’s eighty-
seven "low representation" counties, where only 19.3% of

juveniles had lawyers, more than half of all the juveniles who

were removed from their homes or who were incarcerated were not #
represented (Feld, 1989:1255). Another study reported that more

than half of all juveniles tried in rural counties who were

removed from their homes or who were incarcerated were not »
represented (Feld, 1991). Since larger proportions of juveniles

charged with serious offenses are represented, the primary impact

of incarceration without representation falls on the majority of

juveniles who are charged with minor offenses.

While incarceration without representation is improper, it
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is also improper to use prior uncounselled convictions to enhance

subsequent senternces as well (Baldagsaxr v. Illinois, 446 U.S5. 222

[1980]; United states v. Tucker, 404 U.S. 443 [1972]; Burgett v.
Texas, 389 U.S. 109 [1967)). The principle that uncounselled

prior convictions should not be used to enhance subsequent
sentences has been applied in several contexts in which
uncounselled juvenile convictions were considered in sentencing.

While juvenile court judges in most states neither follow
formal sentencing guidelines nor numerically weigh a youth’s
prior record, they use prior uncounselled adjudications when
sentencing juveniles for subsequent convictions. Indeed, because
of juvenile court judges’ virtually unrestricted sentencing
discretion, the Baldasar issues are especially acute when
sentencing juveniles.

Another problem arises when status offenders are sentenced
to secure detention facilities or institutions for violating )
conditions of their probation. Although the Juvenile Justice and
Delinquency Prevention Act was intended to deinstitutionalize
status offenders (Schwartz, 1989), 1980 amendments authorize the
senure detention of status offenders found in contempt for
violating a court order (Costello and Worthington, 1981).

Several courts have approved the use of the criminal contempt
power to "bootstrap" status offenders into delinguents who may
then be incarcerated. In many jurisdictions Gault is deemed to
apply only to deliquency matters; most status offenders are not
provided with counsel at their initial adjudication (Feld, 1988).
Although the initial status adjudication and not the later
contempt proceeding is the “critical stage", courts have approved
the initial denial of counsel as long as counsel is provided at
the contempt proceeding that actually leads to confinement (In_re
Walker, 191 S.E.2d 702 [N.C. 1972]j.

Both the Federal sentencing guidelines and many states
include juvenile delinquency convictions in the criminal history

score used to sentence adult offenders (Feld, 1989). As a
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result, many unrepresented juveniles who are later tried as
adults have their prior, uncounselled juvenile convictions
included in their adult criminal history scores. Many judges who
sentence on a discretionary basis in either juvenile or criminal
courts also consider previous delinquency adjudictions and
dispositions when imposing the present sentence.

The Performance of Counsel in Juvenile Court

Even when juveniles are represented, attorneys may not be

capable of or committed to representing their juvenile clients in
an effective adversarial manner. Organizational pressures to
cooperate, judicial hostility toward adversarial litigants, role
ambiguity created by the dual goals of rehabilitation and
punishment, reluctance to help juveniles "heat a case", or an
internalization of a court’s treatment philosophy may compromise
the role of counsel in juvenile court (Stapleton and Teitelbaum,
1972; Lefstein et al., 1969; Bortner, 1982; Clarke and Koch,
1980; Knitzer and Sobie, 1984). Institutional pressures to
maintain stable, cooperative working relations with other
personnel in the system may be inconsistent with effective
adversarial advocacy (Lefstein et al., 1969; Stapleton and
Teitelbaum, 1972; ﬁortner, 1982).

There are strong indications that ‘jureniles who are
represented by lawyers in more traditional "“therapeutic" juvenile
courts may actually be disadvantaged in adjudications or
dispositions when compared with similarly situated unrepresented
youths (Stapleton and Teitelbaum, 1972:63-96; Clarke and Koch,
1980:304-6; Bortner, 1982). Feld (1988; 1989) reports that
juveniles with counsel are more likely to be incarcerated than
juveniles without counsel. An evaluation of the impact of »
counsel in six states’ delinguency proceedings reported that "it
appears that in virtually every jurisdiction, representation by
counsel is an aggravating factor in a juvenile’s
disposition....In short, while the legal variables [of

seriousness of present offense, prior record, and pretrial
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detention status] enhance the probabilities of representation,
the fact of representation appears to exert an independent effect
on the severity of dispositions (Feld 1988:393)." A second study
by Feld (1989:1306) also concluded that, after controlling for
the influence of the other variable, the presence of counsel is
an aggravating factor in the sentencing of juvenile offenders.
One possible explanation for the consistent findings that
representation by counsel redounds to the disadvantage of a
juvenile is that the lawyers who appear in juvenile courts are
incompetent and prejudice their clients’ cases (Feld, 1989:1345;
Knitzer and Sobie, 1984). While there are few systematic
qualitative evaluations of the actual performance of counsel in
juvenile courts, the available evidence suggests that even in
jurisdictions where counsel are appointed routinely, there are
grounds for concern about their effectiveness. Xnitzer and Sobie
(1984:8-9) reported that about half of their courtroom
observations reflected either seriously inadequate or marginally
adeguate representation in which it appeared that the law
guardian had done no or minimal preparation. Publiic defender
offices in many jurisdictions often assign their least capable
lawyers or newest staff attorneys to juvenile courts to get trial
experience and these neophytes may receive less adequate
supervision than their prosecutorial counterparts (Flicker,
1983:2). Similarly, ceurt appointed counsel may be beholden to
the judges who select them and more concerned with maintaining an
ongoing relationship with the court than vigorously protecting
the interests of their frequently changing young clients
(Flicker, 1983:4). The conditions of employment in juvenile
court are not conducive to quality representation and are
unlikely to attract and retain the most competent attorneys.
Long hours, low pay, inadequate resources, crushing caseloads,
and difficult clients are likely to discourage all but the most
dedicated lawyers from devoting their professional careers to

advocacy on behalf of children.
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Discussion and Policy Recommendations:

11 ating Waivers of Counsel in Juvenile Court

Twenty five years after Gault held that juveniles are

constitutionally entitled to the assistance of counsel, half or
more of all delinguent and status offenders in many states still
do not have lawyers (Feld, 1988; 1988), including many who
receive out of home placement and even secure confinement
dispositions (Feld, 1988:403-07; 1989:1234-36). These very high
rates of home removal and incarceration of unrepresented youths
constitute an indictment all of the participants in the juvenile
justice process ~- the juvenile court bench, the prosecuting
attorneys, the organized bar, tiie legislature, and especially the
state supreme courts that have supervisory and administrative

responsibility for states’ juvenile courts.

Eliminating Waivers of Counsel

The United States Supreme Court has held that it is improper
to enhance sentences based on prior convictions or to incarcerate
an adult offender, even one charged with a minor offense, without
either the appointment of counsel or a valid waiver of counsel.
Moreover, both sta£e and the United States Supreme Courts have
described the type of penetrating inquiry that must precede a
Wknowing, intelligent, and voluntary" waiver of the right to
counsel (Faretta v. California, 422 U.S. 806 [1975]; Fare v.
Michael €., 442 U.S. 707 {1979]). Whether the typical Miranda
advisory which is then followed by a waiver of rights under the
"totality of the circumstances" is sufficient to assure a valid
waiver of counsel by juveniles is highly questionable. Continued
judicial and legislative reliance on the "totality of the
circumstances” test clearly is unwarranted and inappropriate in
light of the multituvde of factors implicated by the "totality"
approach, the lack of guidelines as to how the various factors
should be weighed, and the myriad combinations of factual
situations that make every case unique. These factors result in

virtually unlimited and unreviewable judicial discretion to
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deprive juveniles of their most fundamental procedural safeguard
-~ the right to counsgel.

Parental Presence is An_Inadequaa Safequard One
alternative to using a "totality of the circumstances" test to
evaluate the validity of a juvenile’s waiver of Miranda rights or

the Gault right to counsel is to require the presence and

concurrence of a parent or other interested adult before any
waiver can be valid (Feld, 1984:177-83). Proponents of a
parental presence requirement believe that it can reduce the
sense of isolation or coercion to waive that a juvenile may feel,
and that they can provide legal advice that might not otherwise
be available to the juvenile. However, parents’ potential
conflict of interest with the child, their emotional reactions to
their child’s involvement in the justice process, or their own
intellectual or social disabilities may make them unable to play
the envisioned supportive role for the child (Grisso, 1980:1142;
Feld, 1984:181). Parental presence may constitute an additional
coercive pressure for a child to waive her rights (Grisso,
1981:187~200) ; even well-intentioned parents lack the legal
training necessary to assist their child with the problems faced.

Mandatory, Non-Waivable Representation Instead of relying
on a discretionary review of the "totality of the circumstances"
or on the advice of parents, legislation or judicial rules of
procedure should mandate the automatic and non-waivable
appointment of counsel at the earliest stage in a delinquency
proceeding (Iowa Code Ann. §232.11 [West Supp. 1985)). As long
as it is possible for a juvenile to waive the right to counsel,
juvenile court judges will continué to find such waivers on a
discretionary basis under the "totality of the circumstances."
The very fact that it is legally possible for a juvenile to waive
counsel itself may discourage some youths from exercising their
right if asserting it may be construed as an affront to the
presiding judge.

The A.B.A. - I.J.A. Juvenile Justice Standards recommend
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that "[t]he right to counsel should attach as soon as the
juvenile is taken into custody..., when a petition is filed...,

or when the juvenile appears personally at an intake conference,

whichever occurs first (A.B.A. Juvenile Justice Standards,
1980b:89)." 1In addition, "([the juvenile] should have ‘the
effective assistance of counsel at all stages of the proceeding’"
and this right to counsel is mandatory and nonwaivable (A.B.A.
Juvenile Justice Standards, 1980b:89). Indeed, because of the
importance of counsel in implementing other procedural
safeguards, "[p]roviding accused juveniles with a non-waivable
right-to-counsel is probably the most fundamental of the hundreds
of standards in juvenile justice...(Flicker, 1983:i)."

Mandatory, nonwaivable representation by counsel not only
protects the rights of the juvenile, but also helps the courts by
assisting in the efficient handling of cases and assuring that
any waiver that the juvenile is entitled to make are in fact made
knowingly and intelligently.

A full representation model is quite compatible with
contemporary juvenile justice administration as evidenced by the
experiences in California, Pennsylvania, and New York, as well as
in several counties in Minnesota (Feld, 1988a; 1989). The
experiences there indicate ﬁhat juvenile justice administration
does not grind to a halt if juveniles are routinely represented.
The systematic introduction of defense counsel would provide the
mechanism for creating trial records which could be used on
appeal and which could provide an additional safeguard to assure
that juvenile court judges adhere more closely to the formal
procedures that are now required. Moreover, eliminating waivers
of counsel would lead to greater numbers of public defenders in
juvenile justice cases., An increased cadre of juvenile defenders
would get education, support and encouragement from statewide
asociation with one another_similar to the post-Gideon revolution
in criminal justice that reéulted from the creation of statewide

defender systems.
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More fundamentally, however, since the Gault decision, the
juvenile court is first and foremost a legal entity engaged in
social controcl and not simply a social welfare agency. Aas a
legal institution exercising substantial coercive powers over
young people and their families, safeguards against state
intervention and mechanisms to implement those safeguards are

necessary. The Gault Court was unwilling to rely solely upon the

benevolence of juvenile court judges or social workers to
safeguard the interests of young people. Instead, it imposed the
familiar adversarial model of proof which recognizes the likely
conflict of interests between the juvenile and the state.

A basic premise of procedural justice is that all citizens
have a stake in the orderly administration of the justice process
and that only lawyers possess the ':echnical skills to assure that
occurs. - In an adversarial process, only lawyers can invoke
effectively the procedural safeguards that are the right of every
person, including children, as a condition precedent to
unisolicited state intervention. ' The routine absence of counsel
calls into question the very legitimacy of the juvenile court as
a legal institution and fosters an appearance, if not a reality,
of injustice. The presence of counsel functioning as an
independent check on coercive state intervention could legitimate'
and assure the accuracy of delinguency adjudications.

A rule or law mandating nonwaivable assistance of counsel
for juveniles appearing in juvenile court might impose
substantial burdens on the delivery of legal services in rural
areas {Juvenile Justice Standards, 1980c:93; Feld, 19839).
However, despite any possible fiscal or administrative concerns,

every juvenile is already entitled by Gault to the assistance of

counsel at every critical stage in the process and only an
attorney can redress the imbalance between a vulnerable youth and
the state. The issue is not one of entitlement, since all are
entitled to representation, but rather the ease or difficulty

with which waivers of counsel are found, which in turn has
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enormous implications for the entire administration of juvenile
justice.

Prior Consultation With Counsel Short of mandatory and non-
waivable <npunsel, a prohibition on waivers of counsel without
prior consultation and the concurrence of counsel would provide
greater assurance than the current practice that any eventual
waiver was truly "knowing, intelligent, and voluntary."  Since
waivers of rights, including the right to counsel, involve legal
and strategic considerations as well as knowledge and
understanding of rights and an appreciation of consequences, it
is difficult to see how any less stringent alternative could be
as effective. A per se requirement of consultation with counsel
prior to a waiver takes account of the immaturity of youths and
their lack of experience in law enforcement situations. In
addition, it recognizes that only attorneys possess the skills
and'training necessary to assist the child in the adversarial
process. Moreover, a requirement of consultation with counsel
prior to waiver would assure the development of legal services
delivery systems that would then facilitate the routine
representation of juveniles.

At the very least, court rules or legislation should
prohibit the removal from home or incarceration of any juvenile
who was neither represented by counsel nor provided with stand-
by counsel. Such a limitation on disposition is already the law
for adult criminal defendants (Gideon v. Wainwright, 372 U.S. 335
[1963]; Scott v. Illinois, 440 U.S. 367 {1879]), for juveniles in
some jurisdictions (Feld, 1984:187), and the operational practice
iy Jjurisdictions such as New York and Pennsylvania, where
virtually no unrepresented juveniles are removed or confined
(Feld, 1988a).

Data Collection on Delivery of Legal Services The right to
and role of counsel entails a two-step process. The first is
simply assuring the presence of counsel at all. In many

jurisdictions, simply getting an attorney into juvenile court



remains problematic. Although'most states have the computer
capability of monitoring rates of represgentation, in many
jurisdictions the information simply is not collected routinely
(Feld, 1988a). County and state court administrators should
modify the juvenile court judicial information systems in order
to collect information on a host of important legal and socio-
demographic variables. Because this information is already
included in most juveniles’ social services records or court
files, expanding the judicial information code forms to
incorporate data summeraries would entail minor additional
administrative burdens but would greatly increase the information
available for policy analysis.

Excluding Prior Uncounselled Convictions Some states
include juvenile delinquency convictions in the criminal history
score of their adult sentencing guidelines (Feld, 1989). Many
unrepresented juveniles who are later tried as adults have their
prior, uncounselled juvenile convictions included in their adult
criminal history scores. Many judges who sentence on a
discretionary basis in either juvenile or criminal courts also
consider previous delinguency adjudictions and dispositions when
imposing the present sentence. The enhancement of sentences
occurs both formally by statute or guideline, and informally as
an exercise of judicial discretion. Not only are many
unrepresented juveniles routinely adjudicated delingquent and
removed from their homes or incarcerated, but their earlier
dispositions substantially influence later ones (Feld, 1988;
1989) . Finally, judges who sentence juveniles for violating a
valid court order or condition of probation often base their
finding on a prior, uncounselled adjudication as a status
offender, - Whenever judges sentence youths, either as juvenile or
adult offenders, and whether on the basis of guidelines or
discretion, and consider juveniles’ prior adjudications of
delinguency, important legal issue arise.

Having decided to consider juveniles’ prior records for
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sentencing both as juveniles and as adults, sentencing
authorities must now confront the reality of. the guality of
procedural justice in juvenile courts. If juvenile adjudications
are to be used to enhance sentences for juveniles or adults, then
a mechanism must be developed to assure that only
constitutionally obtained prior convictions are considered.
Again, automatic and mandatory appointment of counsel in all
cases is the obvious device to assure the validity of prior
convictions. Anything less will subject a juvenile or young
adult’s sentence to direct or col;ateral attack, produce
additional appeals, and impose a wasteful and time-consuming
burden on the prosecution to establish the validity of prior
convictions.

Until provisions for the mandatory appointment of counsel
are implemented, jurisdictions where juveniles are not routinely
represented should create a presumption that all prior juvenile
convictions were obtained without the assistance of counsel with
the burden on the prosecution to establish that such prior
convictions were obtained validly. This takes cognizance of the
fact that many juvenile convictions are obtained without counsel,
increases the prosecutor’s institutional interest in juvenile
justice administration, and provides a non-judicial mechanism to
assure that juveniles are represented and that any waivers of
counsel are adequately documented on the record.

The Punitive Juvenile Court and the Quality of Procedural Justice

The quality of procedural justice is especially relevant to
recent changes in juvenile courts’ sentencing policies and
practices. The post-Gault era has witnessed a fundamental change
in the jurisprudence of sentencing as considerations of the
offense, rather than the offender, dominate several types of
juvenile court sentencing decisions. A shift in sentencing
philosophy from rehabilitation to retribution is evident both in
the response to serious juvenile offewders and in the routine

sentencing of delinquent offenders.
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Waiver of Juvenile Offenders to Criminal Court

Relinquishing juvenile court jurisdiction over a youth
represents a choice between sentencing in nominally
rehabilitative juvenile courts or in punitive adult criminal
courts. The decision implicates both juvenile court sentencing
practices and the relationship between juvenile and adult court
sentencing practices. Two types of statutes -- judicial waiver
and legislative offense exclusion -- highlight the differences
between juvenile and criminal courts’ sentencing philosophies
(Peld, 1987). Since juvenile courts emphasize individualized
treatment of offenders, with judicial waiver a judge may transfer
jurisdiction on a discretionary basis after a hearing to
determine whether a youth is amenable to treatment or a threat to
public safety. With legislative offense exclusion, by statutory
definition, youths charged with certain offenses simply are not
within juvenile court jurisdiction.

Judicial waiver embedies the juvenile court’s traditional
approach to individualized sentencing. A judge must decide
whether a youth is amenable to treatment or dangerous even though
there is scant evidence of either effwctive rehabilitative
programs {Melton, 198%), or valid and reliable clinical tools
with which to diagnose or predict whether a particular individual
will be a recidivist (Feld, 1987). Effectively, judicial waiver
statutes give judges broad, standardless discretion. Like
individualized sentencing, the subjectivity of waiver decisions
produces inegquities and disparities (Feld, 1987; 1990). Many
juveniles judicially waived are charged with property crimes like
burglary, and not with serious offenses against the person. When
they appear in criminal courts as adult first~offenders, often
they are not imprisoned. As a result, a "punishment gap" occurs
when juveniles make the transition to criminal courts.

Within the past decade, characteristics of the offense
rather than clinical assessments of the offender increasingly

dominate this sentencing decision (Feld, 1987; 1990).
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Legislatures use offense criteria either as dispositional
guidelines in judicial waiver to limit discretion and improve the
fit betwéen waiver decisions and criminal court sentencing
practices, or to automatically exclude cortain youths (Feld,
1987). More than twenty states have amended their judicial
wailver statutes to reduce their inconsistency and to reconcile
the contradictions between juvenile and adult sentencing
practices. Some states specify that only serious offenses such
as murder, rape, or robbery may be waived. Restricting waiver to
serious offenses limits judicial discretion and increase the
likelihood that significant adult sanctions will be imposed if
waiver is prdered.

More importantly, about half of the states have rejected the
juvenile court’s individualized sentencing philosophy, at least
in part, emphasized policies of retribution or incapacitation,
and excluded youths charged with serious offenses from juvenile
court jurisdiction (Feld, 1987). While some states only exclude
youths charged with capital crimes, murder, or offenses
punishable by life imprisonment, others exclude longer lists of
offenses, such as rape or armed robbery. Regardless of the
details, these statutes remove judicial sentencing discretion
entirely and base the decision to try a ycuth as an adult
exclusively on the offense.

These statutes provide one indicator of the shift from an
individualized treatment sentencing philosophy in juvenile court
to a more retributive one and reflect legislative distrust of
judges’ exercises of discretion. Using offenses to structure or
eliminate judicial discretvion repudiates rehabilitation, narrows
juvenile court jurisdiction, reduces its clientelle, and denies
it the opportunity even to try to treat certain youths.

Punishment in Juvenile Courts:
Offense-Based Sentencing Practices

States apply principles of just deserts to the routine

sentencing of juveniles as well as to waiver (Feld, 1988b). The
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McKejver Court rejected procedural equality between juveniles and
adults becauge juvenile courts purportedly treated rather than
punished youths. To determine whether juvenile courts are
punishing a youth for his past offense or treating him for his
future welfare, we may examine: legislative purpose clauses;
juvenile court sentencing statutes and actual sentencing
practices; and conditions of institutional confinement (Feld,
1987; 1988b). All of these indicators consistently reveal that
treating juveniles closely resembies punishing adult criminals.
But, punishing juveniles has constitutional consequences, siyvce
the McKeiver Court posited a therapeutic juvenile court as the
justification for its procedural differences.

The Purpose of the Juvenile Court Forty-two states’
juvenile codes contain a statement of legislative purpose to aid
courts in interpreting the legislation (Feld, 1988b). In the
past decade, about one-quarter of the states have redefined their
courts’ purposes. These amendments de-emphasize rehabilitation
and the child’s "best interest", and emphasize the importance of
protecting public safety, enforcing children’s obligations to
society, applying sanctions consisgent with the seriocusness of
the offense, and rendering appropriate punishment to offenders.
Courts recognize that these changes in purpose clauses signal a
basic philosophical re-orientation, even as they approve
punishment in juvenile courts (e.q., D.D.H. v. Dostert, 269 S.E.
2d 401 [1980]; In re D.F.B., 430 N.W., 2d 476 [1988]; In re Seven
Minors, 99 Nev. 427, 664 P.2d 947, 950 [1983]).

Just Deserts Dispositions:
Legiglative and Administrative Changes in
Juvenile Courts’ Sentencing Framework

Sentencing statutes provide another indicator of whether a
juvenile court is punishing or treating delinquents. oOriginally,
juvenile court sentences were indeterminate and non-proportional
to achieve the cqild's "best interests". While most juvenile
sentencing statutes mirrof'their Progressive origins, even states

that use indeterminate sentencas emphasize the offense as a
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dispositional constraint. Several states instruct judges to
consider the Seriousness of the offense, the child’s culpability,
age, and prior record when imposing a sentence.

Determinate Sentences in Juvenile Court Despite the court’s
history of indeterminate sentencing, about one-third of the
states now use the present offense and prior record to regulate
at least some sentencing decisions through determinate or
mandatory minimum sentencing statutes or correctional
administrative guidelines (Feld, 1988b). Washington state
enacted just deserts legislation that based presumptive sentences
on a youth’s age, bresent offense, and prior record (Wasl. Rev.
Code Ann. § 13.40.010(2) (Supp. 1984]1). In New Jersey, juvenile
court judges consider offense, criminal his*ory and statutory
"aggravating and mitigating" factors when sentencing juveniles,
and enhance sentences for serious or repeat offenders (N.J. Stat.
Ann. §§ 2A:4A-43(a) [West Supp. 1987]). Texas uses determinate
sentences for juveniles charged with serious offernses (Tex. Fam.
Code §§ 53.045; 54.03(b) and (c); 54.04 ([Vernon 1988]).

Mandatory Minimum Terms of Confinement Based on Offense
Several states impose mandatory minimum sentences for certain
"designated felonies" (Feld, 1988b). Some mandatory minimum
statutes give judges discretion whether or not to
institutionalize a juvenile, and prescribe the minimum term only
if incarceration is ordered. Other mandatory minimum sentencing
statutes are non-discretionary and the court must commit the
youth for the minimum period. Non-discretionary mandatory
minimum terms are imposed for sefious, violent, or repeated
offenses. These therapeutic sentencing laws are addressed to
"violent and repeat offenders", aggravated juvenile offenders",
"gserious juvenile offenders", or "designated felons". These
statutes prescribe the level of security and the length of
confinement which may range from twelve to eighteen months, to
age twenty-one, or to the adult term for the same offense (Feld,

1988b). Basing mandatory minimum sentences on the offense
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precludes any individualized consideration of the offender’s
real needs."

Administrative Sentencing and Parole Release Guidelines
Several states’ department of corrections have adopted
administrative guidelines that use offense categories offense to
structure institutional confinement and release decisions and to
specify proportional mandatory minimum terms (Feld, 1988b).
Juveniles committed to the California Youth Authority are
released by a Parole Board which uses offense guidelines to
establish release eligibility.

Empirical evaluations of juvenile court sentencing practices

Practical bureaucratic considerations, as well as statutory
mandates, influence juvenile court judges’ sentencing decisions.
Two general findings emerge from evaluations of juvenile court
sentencing practices. First, the present offense and prior
record account for most of the variation in sentencing that can
be explained (Feld, 1988b). Despite claims of individualization,
juvenile and adult sentencing practices are more similar in their
enphases on present offense and prior record than their statutory
language suggests. Second, after controlling for offense
variables, individualized sentencing discretion is often
synonymous with racial disparities (Feld, 1988b).

While there is a relationship between offenses and
dispositions, most of the variation in sentencing juveniles
remains unexplained. The recent statutory changes emphasizing
characteristics of the offense, rather than the offender, reflect
legislative disquiet with the underlying premises of
individualized justice, the idiosyncratic exercises of
discretion, and the inegualities that result.

conditions of Juvenile Confinement Another way to determine
whether juvenile courts are punishing or treating young offenders
is to examine the correctional facilities to which they are sent.
It was the deplorable conditions of confinement that motivated

the Court in Gault to insist upon minimal procedural safeguards
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for juveniles. Contemporary evaluations of juvenile institutions
reveal a continuing gap between rehabilitative rhetoric and

punitive reality. Studies in many jurisdictions report staff and
inmate violence, physical abuse, degrading make-work, and an
absence of clinical programs (Feld, 1988b). The daily reality
for juveniles confined in many so-called. treatment facilities is
one of violence, predatory behavior, and punitive incarceration.

Coinciding with these post-Gault evaluations, lawsuits
challenged conditions of confinement, alleged that they violated
inmates’ "right to treatment" and inflicted '"cruel and unusual
punishment", and provided another outside view of juvenile
corrections (Feld, 1984). Federal judges found that juveniles
routinely were beaten with fraternity paddles, injected with
psychotropic drugs for social control purposes, and deprived of
minimally adequate care or individualized treatment (Nelson v.
Heyne, 491 F.2d 352 [1974]). Other courts found numerous
instances of physical abuse, staff-administered beating and tear-
gassing, homosexual assaults, extended solitary confinement in
dungeon-like cells, repetitive and degrading make-work, and
minimal clinical services (Feld, 1988b). While juvenile
institutions are not as uniformly bad as adult prisons, the
prevalence of violence, aggression, and homosexual rape in
juvenile facilities is hardly consoling. Evaluations of these
rehabilitation programs provide scant support for their
effectiveness.

Summary of Changes in Juvenile Court Sentencing Practices
There is a strong, nationwide movement, both in theory and in
practice, away from therapeutic, individualized dispositions
toward punitive sentences. These formal changes and actual
practices eliminate most of the differences between juvenile and
adult sentencing. Imposing mandatory or determinate sentences on
the basis of offense and prior record contradicts any therapeutic
purposes and precludes consideration of a youth’s "real needs".

Revised juvenile purpose clauses and court decisions eliminate
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even rhetorical support for rehabilitation. All these changes
repudiate the original assumptions that juvenile courts operate
in a child’s Ybest interest", that youths should be treated
differently than adults, and that rehabilitation is an
indeterminate process that cannot be limited by fixed-time
punishnent.

These changes contradict the McKeiver Court’s premise that
therapeutic juvenile dispositions require fewer procedural
safeguards and raise gquestions aboﬁt the quality of justice that
the Court avoided. Since Gault, the formal procedures of
juvenile and criminal courts have converged. There remains,
however, a substantial gulf between theory and reality, between
the law on the books and the law in action. Theoretically,
delinguents are entitled to formal trials and the assistance of
counsel. In actuality, the quality of procedural justice is far
different. More than two decades ago, the Supreme Court decried
that "the child receives the worst of both worlds: he gets
neither the protections accorded to adults nor the solicitous
care and regenerative treatment postulated for children (Kent v.
United States, 283 U.S. 541, 555 [1966]." Déspite the
criminalizing of juvenile courts, most states provide neither
special procedures to protect juveniles from their own immaturity
nor the full panoply of adult procedural safeguards. Instead,
states treat juveniles just like adult criminal defendants when
equality redounds to their disadvantage and use less adegquate
juvenile court safeguards when those deficient procedures provide

an advantage to the state (Feld, 1984).

The Transformation of the Juvenile Court:

Reformed but not Rehabilitated

The recent changes in jurisdiction, sentencing, and

procedures reflect ambivalence about the role of juvenile courts
and the control of children. As juvenile courts converge

procedurally and substantively with criminal courts, is there any
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reason to maintain a separate court whose only distinctions are
procedures under which no adult would agree to be tried?

The juvenile court is at a philosophical crossroads which
cannot be resolved by simplistic treatment versus punishment
formulations. In reality, there are no practical or operational
differences between the two. Acknowledging that juvenile courts
punish imposes an obligation to provide all criminal procedural
safeqguards since. While procedural parity with adults may sound
the death-knell of the juvenile court, to fail to do so
perpetuates injustice. To treat similarly-situated juveniles
dissimilarly, to punish them in the name of treatment, and to
deny them basic safeguards fosters a sense of injustice that
thwarts any efforts to rehabilitate (Melton, 1989:168).

Abolishing juvenile courts may be desirable both for youths
and society. After more than two decades of constitutional and
legislative reform, juvenile courts continue to deflect, co-opt,
ignore, or absorb ameliorative tinkering with minimal
institutional change. Despite its transformation from a welfare
agency to a criminal court, the juvenile court remain essentially
unreformed. The quality of justice youths receive would be
intolerable if it were adults facing incarceration. - Public and
political concerns about drugs and youth crime foster a "get
tough" mentality to repress rather than rehabilitate young
offenders. With fiscal constraints, budget deficits, and
competition from other interests groups, there is little
likelihood that treatment services for delinquents will expand.
Coupling the emergence of punitive policies with our societal
unwiliingness to provide for the welfare of children in general,
much less to those who commit crimes, there is simply no reason
to believe that the juvenile court can be rehabilitated.

Without a juvenile court, an adult criminal court that
administered justice for young offenders could provide children
with all the procedural guarantees already available to adult

defendants and additional enhanced protections because of their
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vulnerability and immaturity (Feld, 1984; Melton, 1989). The
only virtue of the contemporary juvenile court is that juveniles
convicted of serious crimes receive shorter sentences than do
adults. Youthfulness long has been recegnized as a mitigating,
even if not an excusing, condition at sentencing (Melton, 1989;
Thomson v. Oklahoma, 108 S. Ct. 2687 [1988]). If shorter
sentences for diminished responsibility is the rationale for
punitive juvenile courts, then providing an explicit "youth
discount! to reduce adult sentences can assure an intermediate
level of just punishment (Feld, 1988b). Reduced adult sentences
do not require young people to be incarcerated with adults;
existing juvenile prisons allow the segregation of offenders by
age. Full procedural parity in criminal courts coupled with
mechanisms to expunge records, restore civil rights, and the like
can more adequately protect young people than does the current

juvenile court.
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In re Gault Revisited:

A Cross-State Comparison
of the Right to Counsel
in Juvenile Court

Barry C. Feld

This article uses data from six states to analyze the availability of and the effects of
counsel on delinquency and status offenses cases in juvenile courts, In three of the
states, nearly half or more of delinquent and status offenders did not have lawyers,
including many youths who received out-of-home placement and secure confine-
mient dispasitions. In all the jurisdictions, each legal variable—seriousness of
present offense, detention status, and prior referrals—that was associated with
more severe dispositions was also associated with higher rates of representation.
However, while legal variables enhance the probabilities of representation, the
presence of an atiorney appeared to exert an additional, independent effect on the
severity of dispositions. The article then explores the policy implications of these
Sfindings.

More than twenty years ago in In re Gault, the U.S. Supreme
Court held that juvenile offenders were constitutionally entitled to the
assistance of counsel in juvenile delinquency proceedings. The Gault
Court mandated the right to counsel because “a proceeding where the
issue is whether the child wili be found to be ‘delinquent’ and subjected
to the loss of his liberty for years is comparable in seriousness to a felony
prosecution”(Gault, 1967, p. 36). Gault also decided that juveniles were
entitled to the privilege against self-incrimination and the right to
confront and cross-examine their accusers at a hearing. Without the
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assistance of counsel, these other rights could be negated. “The juvenile
needs the assistance of counsel to cope with problems of law, to make
skilled inquiry into the facts, [and] to insist upon regularity of the
proceedings. . . . The child ‘requires the guiding hand of counsel at every
step in the proceedings against him™ (Gault, 1967, p. 36). In subsequent
opinions, the Supreme Court has reiterated the crucial role of counsel in
the juvenile justice process. In Fare v. Michael C., the Court noted that
“the lawyer occupies a critical position in our legal system. . . . Whether
itis a minor or an adult who stands accused, the lawyer is the one person
to whom society as a whole looks as the protector of the legal rights of
that person in his dealings with the police and the courts” (Fare, 1979, p.
719).

In the two decades since Gault, the promise of counsel remains
unrealized. Although there is a scarcity of data, in many states less thai
509 of juveniles adjudicated delinquent receive the assistance of counsel
to which they are constitutionally entitled (Feld, 1984, pp. 187-190).
Although national statistics are not available, surveys of representation
by counsel in several jurisdictions suggest that “there is reason to think

that lawyers still appear much less often than might have been expected”
(Horowitz, 1977, p. 185). ’

In the immediate aftermath of Gault, Lefstein, Stapleton,. and
Teitelbaum (1969) examined institutional compliance with the decision
and found that juveniles were neither adequately advised of their right to
counsel nor had counsel appointed for them. In a more recent
evaluation of legal representation in North Carolina, Clarke and Koch
(1980, p. 297) found that the juvenile defender project represented only
22.3% of juveniles in Winston-Salem, NC, and only 45.8% in Charlotte,
NC. Aday (1986) found rates of representation of 26.2% and 38.7% in
the jurisdictions he studied. Bortiner’s (1982, p. 139) evaluation of a
large, midwestern county’s juvenile court showed that “over half
(58.2%) [the juveniles] were not represented by an attorney.” Evaluations
of rates of representation in Minnesota also indicated that a majority of

original data. Neither the respective state agencies nor the National Center for Juvenile
Justice bear any responsibility for the analyses or interpretations presented herein. I was
fortunate to have the opportunity to use these data through the National Juvenile Court
Data Archive’s Visiting Scholar Program, which was supported by OJIDP. I received
exceptional support and assistance in assembling, organizing, and interpreting the states’
data from Dr. Howard Snyder, NCJJ Director of Systems Research, Ms. Ellen Nimick,
NCJJ Research Associate, and Mr. Terry Finnegan, NCJJ Computer Programmer.
Sheldon Krantz and Don Gibbons provided constructive critiques of an earlier draft of
this article, This article was presented at the 1987 annual meeting of the American Society
of Criminology, Montreal, Canada,
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youths are unrepresented (Feld, 1984, p. 189; Fine, 1983, p. 48). Feld
(1984, p. 190) reported enormous county-by-county variations within
the state in the rates of representation, ranging from a high of over 90%
to a low of less than 10%. A substantial minority of youths removed
from their homes or confined in state juvenile correctional institutions
lacked representation at the time of their adjudication and disposition
{Feld, 1984, p. 189).

There are a variety of possible explanations for why so many youths
appear to be unrepresented: parental reluctance to retain an attorney;
inadequate public-defender legal services in nonurban areas; a judicial
encouragement of and readiness to find waivers of the right to counsel in
order to ease administrative burdens on the courts; a continuing judicial
hostility to an advocacy role in a traditional, treatment-oriented court;
or a judicial predetermination of dispositions with nonappointment of
counsel where probation is the anticipated outcome (Feld, 1984, p. 190;
Bortner, 1982, pp. 136-147; Lefstein, Stapleton, and Teitelbaum, 1969;
Stapieton and Teitelbaum, 1972). Whatever the reason and despite
Gault’s promise of counsel, many juveniles facing potentially coercive
state action never sec a lawyer, waive their right to counsel without
consulting with an attorney or appreciating the legal consequences of
relinquishing counsel, and face the prosecutorial pewer of the state
alone and unaided.

Even when juveniles are represented, attorneys may not be capable of
or committed to representing their juvenile clients in an effective
adversarial manner. Organizational pressures to cooperate, judicial
hostility toward adversarial litigants, role ambiguity created by the dual
goals of rehabilitation and punishment, reluctance to help juveniles
“beat a case,” or an internalization of a court’s treatment philosophy
may comproimise the role of counsel in juvenile court (Stapleton and
Teitelbaum, 1972; Lefstein, Stapleton, and Teiteibaum, 1969; Fox,
1970; Platt and Friedman, 1968; Ferster, Courtless, and Snethen, 1971;
McMillian and McMuriry, 1970; Kay and Segal, 1973; Bortner, 1982;
Clarke and Koch, 1980; Blumberg, 1967). Institutional pressures to
maintain stable, ccoperative working relations with other personnel in
the system may be inconsistent with effective adversarial advocacy
(Lefstein, Stapleton, and Teitelbaum, 1969; Stapleton and Teitelbaum,
1972; Bortner, 1982; Blumberg, 1967).

Several studies have questioned whether lawyers can actually perform
as advocates in a system rooted in parens patriae and benevolent
rehabilitation (Stapleton and Teitelbaum, 1972; Fox, 1970). Indeed,
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there are some indications that lawyers representing juveniles in more
traditional “therapeutic” juvenile courts may actually disadvantage
their clients in adjudications or dispositions (Stapleton and Teitelbaum,
1972, pp. 63-96; Clarke and Koch, 1980, pp. 304-306; Bortner, 1982).
Duffee and Siegel (1971, pp. 548-553), Clarke and. Koch (1980, pp.
304-306), Stapleton and Teitelbaum (1972), Hayeslip (1979), and
Bortner (1982; all reported that juveniles with counsel are more likely to
be incarcerated than juveniles without counsel. Bortner (1982, pp. 139-
140), for example, found that “when the possibility of receiving the most
severe dispositions (placement outside the home in either group homes
or institutions) is examined, those juveniles who were represented by
attorneys were more likely to receive these dispositions than were
juveniles not represented (35.8% compared to 9.6%). Further statistical
analysis reveals that, regardless of the types of offenses with which they
were charged, juveniles represented by attorneys receive more severe
dispositions.”

THE PRESENT STUDY

The present study provides the first opportunity to analyze system-
atically variations in rates of representation and the impact of counsel in
more than one juvenile court or even one jurisdiction. It analyzes
variations in the implementation of the right to counsel in six states—
California, Minnesota, New York, Nebraska, North Dakota, and
Pennsylvania, as well as Philadelphia. These statistical analyses provide
the first comparative examination of the circumstances under which
lawyers are appointed to represent juveniles, the case characteristics

associated with rates of representation, and the effects of representation
on case processing and dispositions.

This study uses data collected by the National Juvenile Court Data
Archive (NJCDA) to analyze the availability of and effects of counsel in
delinquency and status offense cases disposed of in 1984.! While 30
states now contribute their annual juvenile court data tapes to the
NJCDA, the six states included in this study were selected solely because
their data files included information on representation by counsel.

Because of the many hazards and pitfalls in using juvenile court data,
an overview of the juvenile justice process and a description of the
individual state’s data precedes the cross-state comparisons. The
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NJCDA's unit of count is “cases disposed” of by a juvenile court.
Typically, juvenile delinquency cases begin with a referral to a county’s
juvenile court or a juvenile probation or intake department. Many of
these referrals are closed at intake with some type of informal
disposition: dismissal, counseling, warning, referral to another agency,
or probation. These referrals, whether disposed of informally or
petitioned to the juvenile court, also generate county record-keeping
activities that are reported to the state agency responsible for compiling
juvenile justice data.

The sample in this study consists exclusively of petitioned delinquency
and status offense cases. It excludes all juvenile court referrals for abuse,
dependency, or neglect, as well as routine traffic violations. Only
formally petitioned delinquency and status cases are analyzed because
the right to counsel announced in Gault attaches only after the formal
initiation of delinquency proceedings.?

The filing of a petition—the formal initiation of the juvenile
process—is comparable legally to the filing of a complaint, information,
or indictment in the adult criminal process (Feld, 1984, p. 217). Since
different county intake or probation units within a state, as well as the
various states, use different criteria to decide whether or not to file a
formal delinquency petition, the cross-state comparisons reported here
involve very different samples of delinquent populations. The common
denominater of ail these cases is that they were formally processed in
their respective jurisdictions. As indicated in Table i, the proportion of
referred cases to petitioned cases differs markedly, from a high of 62.8%
in Nebraska to a low of 10.7% in North Dakota.

In most jurisdictions, a juvenile offender will be arraigned on the
petition. Since the constitutional right to counsel attaches in juvenile
court only after the filing of the petition, it is iypically at this stage, if at
all, that counsel will be-+npointed to represent a juvenile (Feld, 1984). At
the arraignment, the juvenile admits or denies the allegations in the
petition. In many cases, juveniles may admit the allegations of the
petition at their arraignment and have their case disposed of without the
presence of an attorney.

The types of underlying offenses represented in the formally filed
delinquency petitions differ substantially; the large urban jurisdictions
confront very different and more serious delinquency than do the more
rural, midwestern states (Nimick et al., 1985). In this study, the offenses
reported by the states are regrouped into six analytical categories. The
“felony/minor™ offense distinction provides both an indicator of
seriousness and is legally relevant for the right to counsel (Gideon v.
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Wainwright, 1963; Scott v. lllinois, 1979), Offenses are also classified as
person, property, other delinquency, and status. Combining person and
property with the felony and minor distinctions produces a six-item
offense scale for cross-state comparisons.5 When a petition alleges more
than one offense, the youth is classified on the basis of the most serious
charge. This study also uses two indicators of the severity of dispositions:
out-of-home placement and secure confinement.® The data were
originally collected by the California Bureau of Criminal Statistics and
Special Services,’ the Minnesota Supreme Court Judicial Information
System,? the Nebraska Commission on Law Enforcement and Criminal
Justice,? the New York Office of Court Administration,'®¢ the North
Dakota Office of State Court Administrator,!! and the Pennsylvania
Juvenile Court Judges’ Commission.!?

DATA AND ANALYSIS

Part of these analyses treat the availability and role of counsel as a
dependent variable using case characteristics arnid court processing
factors as independent variables. Other parts treat counsel as an
independent variable, assessing its relative impact on juvenile court case
processing and dispositions. These analyses attempt to answer the
interrelated questions regarding when lawyers are appeinted to represent
juveniles, why they are appointed, and what difference does it make
whether or not a youth is represented?

Petitions and offenses. Initially, the appearance of counsef must be
placed in the larger context of juvenile justice administration in the
respective states. Table 1 introduces the six states’ juvenile justice
systems, reports the total number of referrals where available, the total
number of petitions, the percentage of referrals to petitions, and the
types of offenses for which petitions were filed.

The juvenile courts in the various states confront very different
delinquent populations. In part, these differences reflect the nature of
the prepetition screening. While California, Nebraska, and Pennsylvania
courts formally petition approximately half of their juvenile court
referrals, North Dakota juvenile courts only charge about 10.7% of their
referrals. The numbers of petitions involved also differ substantially,
The large, urban states handle far more cases than the rural midwestern
states. Indeed, Philadelphia alone processes meore delinquency petitions
than Nebraska and North Dakota together.
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TABLE 1: Petitions and Petitioned Offenses

California  Minnesota Nebraska  New York North Dakota Pennsyivania  Philadelphia
Number of
Referrals 147422 - 6091 - 7741 18926 -
Number of
Petitions 68227 15304 3830 21383 831 10168 6812
% Referrals!
Petitions 46.3% 62.8% 10.7% 53.7%
Felony Offense
Against % 8.7 2.2 1.0 82 | 2 13.0 38.1
Person N (5946) (338) (39) {1764) (2) {1320) {2592)
Felony Offense
Against 27.2 14.3 11.1 14.9 158 25.9 19.7
Property {18571} {2196} (427) {3192} {131) {2653) {1339)
Minor Offense
Against 6.1 5.0 3.7 6.6 2.8 12,5 3.7
Person {4166} {766) {143) (1414) {23) {1275) {255)
Minor Offense
Against 17.1 29.9 43.9 18.8 298 248 248
Property (11700) (4574) (1680} (4019) (248) (2532) (1694)
Other 38.7 206 9.5 76 16.7 235 13.7
Delinquency (26378) {3148) {364} {1631} {139) {2386) {932)
Status 2.2 28.0 30.7 438 34.7 N/A N/A
Offense {1468) (4282) (1177) {9363) {288}

L6T
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The nature of the offenses petitioned also differs substantially among
the states. Felony offenses against the person—homicide, rape, aggra-
vated assault, and robbery—are much more prevalent in the large,
urban states. In Philadelphia, for example, 38.19 of the juvenile court’s
caseload involves violent offenses against the person, primarily robbery.
By contrast, a substantial portion of the midwestern states’ caseloads
consists of minor property offenses such as theft and shoplifting,

The states also differ markedly in their treatment of status offenders.
Pennsylvania/Philadeiphia juvenile couris do not have jurisdiction over
status offenders. Similarly, status offenders in California appear to be
referred to juvenile courts only as a last resort. By contrast, in the
midwestern states, status offenses are the second most common type of
delinquency cases handled. The maximum age of juvenile court
jurisdiction in New York is 16 years of age, rather than 18 as in the other
states. The New York juvenile justice system deals with a significantly
younger population, which includes a substantially larger proportion of
status offenders.

Rates of representation. Table 2 shows the overall rates of repre-
sentation by counsel in the respective states, the percentages of private
attorneys and public attorneys—court appointed or public defender—
and the rates of representation by type of offense. Although Gault held
that every juvenile was constitutionaliy entitled to “the guiding hand of
counsel at every step of the process,” Gauit ’s promise remains unrealized
in half of these jurisdictions.

The large, urban states are far more successful in assuring that
juveniles receive the assistance of counsel than are the midwestern
states. Overall, between 85%-95% of the juveniles in the large, urban
states receive the assistance of counsel as contrasted with between 37.5%
and 52.7% of the juveniles in the midwestern states. Indeed, these data
may actually understate the urban state/rural state disparities. The
California Bureau of Criminal Statistics and Special Services cautions
that a coding error may be responsible for some of the juveniles who
were reported to be unrepresented.!?

The first rows of Table 2 report the percentages of private attorneys
and public attorneys (court appointed or public defenders) reflected in
the overall rates of representation. In every jurisdiction and regardiess
of the overall rate of representation, public attorneys handle the vast
bulk of delinquency petitions by ratios of between 3:1 and 10:1.

Table 2 clearly shows that it.is possible to provide very high levels of
defense representation to juveniles-adjudicated delinquent. More than
95% of the juveniles in Philadelphia and New York state, and 85% or
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TABLE 2: Representation by Counsae! {Private, Public Defender/Court Appointed)

California  Minnesota Nebraska New York North Dakota Pennsylvania  Philadelphia

% Counsel 84.9% 47.7 52.7 95.9 37.5 86.4 95.2
Private 76 53 13.3 5.1 108 145 220
cAarrp? 77.3 42.3 39.4 90.8 271 71.8 73.2

Felony Offense

Against Person 88.7 66.1 58.8 985 100.0 914 96.2
Private 11.2 9.9 14.7 4.3 - 220 299
CA/PD 775 56.3 44.1 94.2 100.0 69.4 66.4

Felony Offense R

Against Property 86.8 60.6 53.9 98.1 389 87.1 95.0
Private 9.0 6.2 144 8.3 122 15.1 © 205
CA/PD 77.8 54.4 455 89.7 26.7 72.0 745

Minor Offense

Against Person 867 735 41.3 99.0 478 89.3 96.1
Private 8.6 7.3 149 9.5 174 16.4 22.4
CA/PD 78.1 66.1 26.4 89.5 30.4 729 73.7

Minor Offense

Against Property 83.8 45.8 495 96.2 38.3 85.5 94,7
Private 8.1 5.3 14.1 6.5 125 11.9 16.1
CA/PD 77.7 41.4 35.5 89.7 258 73.6 78.7

Other Delinquency 834 56.5 48.9 96.8 33.1 821 93.2
Private 6.4 59 16.0 8.0 168 108 12.3
CA/PD 77.0 49.6 328 88.7 223 71.4 80.9

Status Offense 74.1 30.7 56.1 93.8 37.2 N/A N/A
Private 3.3 39 103 23 73
CA/PD 70.8 26.9 46.3 91.6 299

a. Court Appointed, Puhlic Defender,
1. The California Bureau of Criminal Statistics and Speclal Services cautions that this rate may understate the actual rate ot representa-

tlon, that is, that an even larger percentage of California’s juveniles are represented. See note 13 for explanation.

661
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more in Pennsylvania and California were represented. Since the large
urban states process a greater volume of delinquency cases, their success
in delivering legal services is all the more impressive. While it may be
more difficuit to deliver legal services easily in all parts of the rural
midwestern states, county by county analysis in Minnesota shows
substantial disparities within the state; even the largest county in the
state with a well-developed public defender system provides repre-
sentation to less than half the juveniles (Feld, 1984, pp. 189-190). These
variations suggest tliat rates of representation reflect deliberate policy
decisions.

Table 2 also shows the rates of representation by type of offense. One
pattern that emerges in all of the states is a direct relationship between
the seriousness of the offense and the rates of representation. Juveniles
charged with felonies—offenses against person or property—and those
with offenses against the person generally have higher rates of repre-
sentation than the state’s overall rate. These differences in representation
by offense are typically greater in the states with lower rates of
representation than in the those with higher rates because of the latters’
smaller overall variation. In Minnesota, for example, while only 47.7%
of all juveniles are represented, 66.1% of those charged with felony
offenses against the person, 73.5% of those charged with minor offenses
against the person, and 60.6% of those charged with felony offenses
against property are represented.

A second and similar pattern is the appearance of larger proportions
of private attorneys on behalf of juveniles charged with felony
offenses—person and property—and offenses against the person than
appear in the other offense categories. Perhaps the greater seriousness of
those offenses and their potential consequences enceourage juveniles or
their families to seek the assistance of private counsel. Conversely,
private attorneys are least likely to be retained by parents to represent
the status offenders with whom the parents are often in conflict.

Offense and disposition. There is extensive research on the determi-
nants of juvenile court dispositions (Fagan, Slaughter, and Hartsone,
1987; McCarthy and Smith, 1986; Dannefer and Schutt, 1982; Thomas
and Cage, 1977). However, “even a superficial review of the relevant
literature leaves one with the rather uncomfortable feeling that the only
consistent finding of prior research is that there are no consistencies in
the determinants of the decision-making process” (Thomas and Sie-
verdes, 1975, p. 416). In general, the seriousness of the present offense
and the length of the prior record—the so-called “legal variables”—
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explain most of the variance that can be accounted for in juvenile
sentencing, with some additional influence of race (Fagan, Slaughter,
and Hartsone, 1987; McCarthy and Smith, 1986), However, in most of
these studies, the legal variables account for only about 25% to 30% of
the variance in dispositier:s (Thomas and Cage, 1977; Clarke and Koch,
1980; McCarthy and Smith, 1986; Horwitz and Wasserman, 1980).

Although this cross-state comparison cannot identify fully the
determinants of dispositions, the data lend themselves to an exploration
of the relationships among offenses, dispositions, and representation by
an attorney. Table 3 uses two measures of juvenile court dispositions: (1)
out-of-home placements, and (2) secure confinement. These categories
provide clear-cut delineations that lend themselves to cross-state
comparisons. They also have legal significance for the appointment of
counsel, since the Supreme Court has held, at least for adults, that all
persons charged with felonies must be affor *=d the right to counsel
(Gideon v. Wainwright, 1963), and that n. person convicted of a
misdemeanor may be incarcerated unless he or she was afforded the
assistance of counsel (Scort v. Illinois, 1979).

Table 3 shows both the overall rates of out-of-home placements and
secure confinement in the respective states as well as by categories of
offenses. The states differ markedly in their overall use of out-of-home
placements and secure confinement, ranging from a high of 30.8%/ 14.5%
in California to a low of 10.3%/1.1% in Philadelphia. The ratio of
out-of-home placement to secure confinement also varies from 17:1 in
Pennsylvania to about 2:1 in California.

As expected, the seriousness of the present offense substantially alters
a youth’s risk of removal and confinement. In every state, felony
offenses against the person garner both the highest rates of out-of-home
placement and secure confinement, typically followed either by minor
offenses against the person or felony offenses against property, for
example, burglary. Conversely, minor property offenses—primarily
petty theft, shoplifting—and status offenses have the lowest rates of
removal or confinement,

Offense and disposition by counsel. Table 4 adds the counsel variable
to the information contained in Table 3. Within each offense category of
youths who receive cut-of-home or secure dispositions, Table 4 shows
the disposition rates for those youths who had counsel and those who
did not. Thus Table 3 shows that when juveniles commit felonies against
the person in California, 39.59%/20.4% receive out-of-home placement
and secure confinement dispositions. The same cell in Table 4 shows
that youths with counsel were somewhat mere likely to receive severe



§ TABLE 3: Presant Offense and Disposition: Qut-of-Homa Placemant/Secure Canfinement

California  Minnesota Nebrsska New York North Dakota Pennsylvania Philadelphia

Overall:
Home % 308 172 15.2 16.1 28.0 221 103
N= (21048) (2631) {584) (3255) {233) (2213} {628)
Secure % 14.5 ‘ 3.3 5.2 7.1 9.6 1.3 1.1
N = (9902) (504) (199) (1423) (80) (132) {76)

Felony Offense

Against Person:
Home 39.5 30.2 28.2 223 50.0 287 . 12,6
Secure 20.4 9.5 15.4 19.2 50.0 2.5 1.7

Felony Offense

Against Property:
Home 31.2 27.4 18.5 186 35.1 213 11.3
Secure 16.7 9.2 12.2 12,0 17.6 R 8

Minor Offense
Against Person:

Home 25.8 215 21.7 12.7 39.1 13.5 5.7
Sacure 115 3.3 9.1 9.6 13.0 2 4
Minor Offense
Against Property:
Home 243 14.6 8.5 14.1 28.6 18.8 5.9
Secure 115 35 9.1 9.6 8.1 6 6
Other Delinquency: .
Home 325 20.2 15.9 16.1 273 278 11.4
Secure 16.2 1.9 8.8 10.6 144 24 1.0
Status Offense:
Home 27.9 10.7 223 15.6 236 N/A N/A
Secure .10 0.5 1.8 1.3 45 - -

é02
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dispositions than those without counsel—40.0% versus 35.5% out of
home and 21.0% versus 15.4% secure confinement.

Except for North Dakota, with its very small numbers and low rates
of representation, a comparison of the two columns in each state and at
each offense level reveals that youths with lawyers receive more severe
dispositions than do those without lawyers. With twelve possible
comparisons in each state—six offense categories times two disposi-
tions—represented youths received more severe dispositions than
unrepresented youth in every category in Minnesota, New York, and
Pennsylvania, in all but one in California and Philadelphia, and in ali
but two in Nebraska. Even in the highest representation jurisdictions—
New York and Philadelphia—this pattern prevails; there was virtually
no secure confinement of unrepresented juveniles in these locales.

While the relationship between representation and more severe
disposition is consistent in the different jurisdictions, the explanation of
this relationship is not readily apparent. It may be that presence of
lawyers antagonizes traditional juvenile court judges and subtly influ-
ences the eventual disposition imposed (Clarke and Koch, 1980).
However, the pattern also prevails in the jurisdictions with very high
rates of representation where the presence of counsel is not unusual.
Perhaps judges discern the eventual disposition early in the proceedings
and appoint counsel more {requently when an out-of-home placement
or secure confinement is anticipated. Conversely, judges may exhibit
more leniency if a youth is not represented. O, still another possibility is
that other variables besides the present offense may influence both the
appointment of counsel and the eventual disposition.

Detention by offense. Table 5 shows the overall percentage of
juveniles against whom petitions were filed who were detained, as well as
the rates of pretrial detention by offense category. Detention, as used
here, refers to a juvenile’s custody status following referral but prior to
court action. It is important to note, however, that detention is coded
differently in various jurisdictions. In California, for example, which
appears to have a very high rate of pretrial detention, any juvenile
brought to a detention facility is logged-in and counted as detained, even
if he or she is held only for a short while until a parent arrives. By
contrast, Minnesota, which appears to have a very low rate of pretrial
detention, uses a very conservative definition of detention. Juveniles in
Mianesota are coded as detained only if a detention hearing is held,
which normally occurs 36 hours—about two court days—after appre-
hension (Feld, 1984). Thus the data in Table 5, while suggestive, are not
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TABLE 4: Represantation by Counssl and Disposition {Home/Secure}

California Minnesota Nebraska New York North Dakota Pennsylvania Philadelphia
Counsel = Yes No Yes No Yes No Yes No Yes No Yes No Yes No
Felony Offense
Against Person:
Horne 40.0 35.5 328 21.4 25.0 286 226 0.0 50.0 - 31.0 16.8 129 4.9
Secure 210 15.4 9.5 4.9 150 214 185- 0.0 50.0 28 9 1.7 21
Felony Offense
Against Property: .
Home 320 2641 31.6 19.1 249 111 180 0.0 47.1 275 249 8.2 11.7 4.8
Secure 16.5 10.6 104 5.0 16.2 7.8 122 0.0 11.8 21.3 14 0.0 0.9 0.0
Minor Offense
Against Person:
Home 26.8 19.2 223 149 200 28.2 12.7 7.1 455 33.3 220 7.8 5.5 10.0
Secure 12.3 6.1 3.5 141 12.0 9.9 9.7 0.0 9.1 16.7 0.4 0.0 0.4 0.0
Minor Offense
Against Property:
Home 255 17.9 18.8 96 125 5.7 146 0.0 38.9 222 249 4.8 5.9 6.3
Secure 108 6.4 4.2 20 7.3 24 S.1 0.0 84 78 08 0.0 0.7 0.0
Other
Delinquency: .
Home 344 228 28.1 9.8 242 9.0 16.7 0.0 326 24.7 376 i7.4 11.4 1141
Secure 16.5 9.1 2.2 8 13.3 22 11.0 0.0 13.0 156.1 3.5 0.9 0.6 6.3
Status Offense:
Home 30.4 208 16.5 76 34.1 142 16.6 1.0 32.7 18.2 N/A N/A
Secure 6.3 7. 9 4 21 1.4 1.4 00 1.9 6.7

703
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directly comparable, Unfortunately, Philadelphia does not provide
information on a juvenile's pretrial detention status.

Regardless of the jurisdictional definition of detention, its use follows
similar patterns. Juveniles committing felonies against the person are
the most likely to be detained, followed either by those committing
minor offenses against the person or felony offenses against property.
Since the evidentiary distinctions between a felony and a minor offense
against the person, for example, the degree of injury to the victim, may
not be apparent at the time of detention, these patterns are not
surprising.

Detention and counsel. Table 6 examines the relationship between a
youth’s detention status and representation by counsel. Detention,
particularly if it continues for more than a day, is a legally significant
juvenile court intervention that aleo requires the assistance of counsel
(Feld, 1984, pp. 191-209; Schail v. Martin, 1984). Every jurisdiction
provides for a prompt detention hearing to determine the existence of
probable cause, the presence of grounds for detention, and the child’s
custody status pending trial (Feld, 1984, pp. 191-209).

Table 6 reports the rate of representation at each offense level for
those youths who were detained and for those who were not detained.
For example, in Minnesota, 66.1% of the juveniles charged with felony
offenses against the person were represented (Table 2) and 24.6% of
them were detained (Table 5). However, 75.0% of those who were
detained were represented as contrasted with 63.8% of those who were
not detained.

For each state, a comparison of the two columns reveals a consistent
pattern—youths who were held in detention had higher rates of
representation than did juveniles who were not. In four of the six states
at every level of offesse, detained youths were more likely to be
represented. In Nebzaska, in five of the six levels of offenses, detained
youths were more likely to be represented. Again, only in North Dakota,
with its small numbers and low rates of representation, does the pattern
break down. ‘

While the differences between detained and nondetained youths are
smaller in the three jurisdictions with the highest rates of representation,
in Minnesota and Nebraska they are substantial, especially as the
seriousness of the offense decreases. Comparing the overall rate of
representation at different offense levels (Table 2) with the rates of
representation for detained youths (Table 6) shows that detention
provides a significant additional impetus for the appointment of
counsel, particularly for less serious offenders.
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TABLE 5: Presant Offanse and Pratrial Detention Status

California Minnesota Nebraska New York North Dakota Pennsylvania

% Detained 54.0 ‘ 9.4 12.6 18.0 14.7 29.0

Overall N = (36100) (1443) {483) (3841) {122) (2946)

Felony Offense

Against

Person 68.1 246 46.2 223 50.0 43.6

Felony Offense

Against

Property 56.6 150 2041 175 15.3 30.6

Minor Offense :

Against

Person 52.0 16.1 25.2 15.2 217 220

Minor Offense

Against

Property 45.5 7.1 9.8 16.1 113 27.4

Other

Delinquency 54.7 10.6 ; 13.7 20.2 20.1 24.7

Status

Offense 24.1 5.8 109 18.1 13.9 N/A

il » I »
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Detention and dispositions. Several studies have examined the
determinants of detention and the relationship between a chiid’s pretrial
detention status and subsequent disposition (Krisberg and Schwartz,
1983; Frazier and Bishop, 1985; Clarke and Koch, 1980; McCarthy,
1987). These studies report that while several of the same variables affect
both rates of detention and subsequent disposition, after appropriate
controls, detention per se exhibits an independent effect on dispositions.

While this study cannot control for all variables simultaneously,
Table 7 shows the relationship among a youth’s offense, detention
status, and eventual disposition. Table 7 reports the percentages of
youths within each offense category who were detained and who were
not detained who received out-of-home placement and secure confine-
ment. Again, the results are remarkably consistent; in five of the six
jurisdictions and at every offense level, youths who were detained
received more severe dispositions than those who were not. Even in
North Dakota with its small numbers, the relationship between
detention and secure confinement appears in most offense categories.

What Table 7 shows, then, is that the same factors that determine the
initial detention decision appear to influence the uitimate disposition as
well. However, when one compares the zero-order relationship between
offense and disposition (Table 3) with the relationship between of-
fense/detention and disposition (Table 7), it is apparent that detained
youths are significantly more at risk for out-of-home placement and
secure confinement than are nondetained youths. Generally, pretrial
detention more than doubles a youth's probability of receiving a secure
confinement disposition.

Counsel, detention, and disposition. Table 5 reported the percentages
of youths who were detained at each offense level. Table 6 examined the
relationship between detention status and representation and reported
that detention increased the likelihood of representation. Table 7
zxamined the relationship between detention status and disposition and
showed that detention also increased the likelihood of a youth receiving
miore severe dispositions.

Table 8 reports the relationship between detention and disposition
when youth are represented by counsel to see whether the presence or
absence of counsel affects their dispositions. Table 8 indicates that a
detained youth who is represented by counsel is more likely to receive a
severe disposition than a detained youth who is not represented. In New
York, California, and Pennsylvania, which had very high rates of
representation, the represented/detained youths consistently received
more severe dispositions than the smali group of unrepresented/de-
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TABLE 6: Pretrial Detention and Representstion by Counsei

Califernia Minnesota Nebraska New York North Dakota Pennsyivania
- Detention = Yes No Yes No Yes No Yes No Yes No Yes No
Felony Offense
Against
Person 208 849 750 638 46.7 634 g9.7 98.1 1000 100.0 964 874
Felony Offense
Against
Property 902 835 727 589 654 586 998 977 30,0 405 840 8338
Minor Offense
Against
Person 89.9 842 824 722 472 3838 985 889 80.0 389 950 864
Minor Offense
Against
Praperty 875 821 746 452 689 470 g9.1 95.7 357 386 954 8038
Other
Delinquency 89.1 79.1 785 532 721 443 994 96.1 179 369 925 776
Status
Offense 884 721 703 285 89.7 5141 994 926 325 379 N/A

802
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tained juveniles, as was also the case in Nebraska. Only in Minnesota
and North Dakota was the presence of counsel not an “aggravating”
factor at the sentencing of detained youth. Again, this may simply be the
result of dwindling numbers, or perhaps the factors that influenced the
initial detention decision took precedence over the presence of counsel
in those states.

The data in Table 8 in New York and Pennsylvania further reinforce
the findings reported in Table 4; there was virtually no removal from the
home or incarceration of unrepresented youths. By contrast, substantial
numbers and proportions of youths in the midwestern states were being
detained and/or removed from their homes and placed in secure
confinement without the assistance of counsel.

Prior referrals. Another legal variable that affects a juvenile'’s
eventual disposition is a prior history of delinquency referrals (Clarke
and Koch, 1980; Henretta, Frazier, and Bishop, 1986). The next
analyses assess the relationships among prior referrals and dispositions,
prior referrals and representation by counsel, and prior referrals,
representation by counsel, and dispositions.

Nebraska is the only state in this six state sample that routinely
records information about a juvenile’s prior referrals at the time of a
current referral. However, the other states’ data tapes include youth
identification numbers. By combining several years of annual data tapes
and matching the county/ youth identification number across years, it is
possible to reconstruct a youth’s prior record of offenses and disposi-
tions.

The Minnesotadata reported in Tables 9-11 arc from a different data
set than reported heretofore. These data represent juveniles disposed of
in 1986 with their prior records acquired in 1984, 1985, and 1986. In
1986, 45.3% of Minnesota’s juveniles were represented, as compared
with 47.7% in 1984 (Table 2), and the pattern of representation by
offense was similar: felony offense against the person, 77.3%; felony
offense against property, 63.09; minor offenses against the person,
62.4%; minor offenses against property, 44.6%; other delinquency,
44.9%:; and status offenses, 26.9%. The distribution of offenses in
Minnesota in 1986 was also similar to that recorded in 1984 (Table 1):
felony offenses against persons, 4.0%; felony offenses against property,
14.4%; minor offenses against person, 5.2%; minor offenses against
property, 32.3%; other delinquency, 16.6%; and status, 27.0%. Using
these Minnesota data permits a cross-state comparison of the relation-
ship.among priorreferrals, dispositions, and the presence of counsel. In
both Minnesota and Nebraska, the records of prior referrals were
recoded as 0, 1 or 2, 3 or 4, and 5 or more. 4
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TABLE 7: Impact of Pretrial Detention on Disposition (Homae/Secura)

California Minnesota Nebraska New York North Dakota Pennsylvania
Detention = Yes No Yas No Yes No Yes No Yes No Yes No
Felony Offense
Against Person: .
Home 51.3 14.9 53.0 - 227 55.6 4.8 576 119 0.0 100.0 50.3 11.9
Secure 26.3 8.0 205 5.9 33.3 0.0 50.3 10.1 0.0 100.0 5.2 4
Felony Offense
Against Property: .
Home 42.2 171 465 2490 51.2 10.3 49.6 11.7 300 36.0 470 10.0
Secure 19.6 110 225 6.9 36.0 6.2 32.0 75 30.¢ 15.3 2 0.3
Minor Offense
Against Person:
Home 38.9 116 46.3 16.8 41.7 15.0 454 6.8 60.0 33.3 40.4 59
Secure 16.6 6.3 6.5 2.6 222 4.7 39.0 4.3 60.0 5.6 0.7 0.1
Minor Offense
Against Property:
Home 371 13.7 40.2 12.7 35.8 55 454 7.8 286 286 48.5 75
Secure 12.8 82 15.3 26 224 25 315 43 7.1 8.2 2.0 0.1
Other
Delinquency: .
Home 433 -18.6 439 174 - 500 10.5 44.2 8.9 286 270 55.4 183
Secure 179 125 7.5 1.3 24.0 6.4 31.1 5.4 17.9 135 5.8 1.3
Status Offense:
Home 315 254 37.2 9.1 58.4 17.7 40.2 10.2 175 2456 N/A
Secure 86 . 8.1 4.0 0.3 7.8 1.0 28 1.0 5.0 4.4

013
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Prior referrals and disposition. Table 9 reports the relationship
between prior referrals and out-of-home placements and secure con-
finement dispositions. Within each offense level, there is a nearly perfect
linear relationship between additional prior referrals and the likelihood
of more severe dispositions, For example, in Minnesota, 35.7% of those
juveniles with no prior record who commit a felony offense against the
person receive an out-of-home placement, as compared with 51.9% of
those with one or two priors, 84.8% of those with three or four priors,
and 100.09% of those with five or more priors, The same pattern obtains
for secure confinement dispositions. A similar direct relationship
between prior referrals and dispositions is evident in Nebraska as well.
Clearly, then, after controlling for the seriousness of the present offense,
the addition of a prior record strongly influences the sentencing
practices of juvenile courts.

Prior referrals and rates of representation. 1t will be recalled from
Table 2 that overall, 52,7% of youths in Nebraska and 47.79% of youths
in Minnesota (45.3% in 1986) were represented by counsel. Table 10
shows, within each offense level, the relationship between prior
delinquency referrals and the likelihood of representation.

The agpregate rates of representation reported in Table 2 are the
composite of juveniles with and without prior referrais. For example, in
Minnesota, in 1986, 77.3% of all juveniles charged with felony offenses
apainst the person were represented. However, this proportion of
representation consisted of 73.6% with no priors, 81.5% with one or two,
89.3% with three or four, and 100.0% with five or more priors. A similar
relationship between prior referrals and rates of representation prevails
in Minnesota at all offense levels. Thus in Minnesota prior referrals
increase both the likelihood of out-of-home placement and secure
confinement (Table 9) as well as the appointment of counsel (Table 10).
In Nebraska, by contrast, the relationship hetween prior referrals and
rates of representation is not nearly as consistent. The major difference
in rates of representation occurs between youths with no prior referrals
and those with one or two priors. Perhaps this is because in Nebraska,
prior referrals include informal as well as formal referrals, whereas in
Minnesota, prior referrals consist exclusively of previously petitioned
cases (see note 14),

Disposition by attorneys by priors. Tables 9 and 10 show that prior
referrals are associated with receiving more severe dispositions as well as
with the likelihood of having an attorney. Table 1 examines the
relationship between prior referrals and receiving an out-of-home
placement or secure confinement disposition when an attorney is



E TABLE 8: Representation by Attornay for Dsatained Juvenites and Disposition (Home/Secure)

California Mianesota Nebraska New York North Dakota Pennsylvania
Attorney = . Yes No Yes No Yes No Yes No Yes No Yes No
Felony Cffense .J,.
Against Person: ’ .
Home 51.3 51.5 52.1 625 57.1 50.0 57.7 0.0 - ~ 506 429
Secure 27.0 19.9 18.8 125 429 3758 50.4 0.0 5.2 4.8
Fetany Offense
Against Property:
Home 429  36.1 472 424 60.8 40.7 49.6 00 16.7 35.7 47.7 354
Secure 208 83 188 227 373 370 320 0.0 16.7 357 24 0.0
Minor Cffense
Against Person:
Home 395 340 440 5090 412 421 45.6 0.0 50.0 100.0 414 2214
Secure 175 8.8 5.3 125 294 158 39.2 0.0 25.0 100.0 0.7 0.0
Minaor Offense
Agginst Property:
Home 385 268 376 356 404 234 458 0.0 400 222 494 290
Secure 14.0 4.1 1.0 11.9 25.0 149 31.8 0.0 0.0 111 2.1 0.0
Other
Delinquency: .
Home 454 353 443 379 58.1 333 44.5 a.0 600 217 7.9 250
Secure 19.2 7.0 3.8 8.6 28,0 8.3 31.3 0.0 400 13.0 6.0 2.3
Status Offense:
Home 320 282 365 348 619 417 402 444 308 1.1 N/A
Secure 9.4 26 3.2 6.1 38 333 29 0.0 0.0 74

(444
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TABLE 9: Prior Referrals and Dispositions {Home/Secure}

Minnesota Nebraska

Prior Relerrals => [¢] 1-2 3-4 5+ 0 1-2 3-4 5+
Felony Ottense

Against

Person:

Home 35.7 519 848 100.0 188 200 500 667
Secure 229 333 696 100.0 6.3 13.3 - 50.0
Felony Offense

Against

Property:

Home 217 46.4 76.5 720 7.7 252 400 483
Secure 16.0 319 670 54.0 241 19.1 30.0 448
Minor Offense

Against

Person:

Home 14.2 385 62.2 73.3 98 260 238 700
Secure 80 226 405 66,7 33 12.0 9.5 300
Minor Offense

Against

Property:

Home 10.4 27.3 490 65.2 4,7 128 19.0 253
Secure 6.6 188 395 52.2 1.5 1.5 143 169
Gther

Delinquency:

Home 124 315 469 55.0 8.7 25.3 368 182
Secure 6.7 19.2 319 50.0 1.7 189 21.1 9.1
Status

Offense:

Home 87 19.3 389 48.8 19.8 27.7 318 476
Secure 1.6 5.8 235 30.2 09 3.6 6.8 95

present or absent. The percentages within offense categories, dis-
positions, and priors are those for youths receiving an out-of-home
placement or secure confinement when an attorney is present and when
one is not.

As can be seen by row comparisons at each offense level and type of
disposition across priors, youths with attorneys are more likely to
receive out-of-home placeraent and secure confinement than are those
without counsel. In effect, controlling for present offense and prior
record simultaneously, larger proportions of youths with lawyers
receive out-of-home placements and secure confinement than do those
without. In Minnesota, with 48 possible comparisons—6 offenses times
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TABLE 10: Rates of Representation by Pri_or Referrals

Minnesota Nebraska
Prior Referrals => 0 1-2 3-4 5+ 0 1-2 3-4 5+
Felony Offense
Against
Person 736 815 893 100.0 769 643 50.0 -
Felony Offense
Against
Property 57.1 7.2 78.2 84.1 596 67.9 654 26.1
Minor Offense
Against
Person 55,0 695 889 714 51,0 268 389 50.0
Minor Gifense '
Against
Property 395 588 75.1 826 468 576 53.0 359
Other
Delinquency 389 59.2 75.0 89.7 463 534 60.0 286
Status
Offense 233 403 629 66.7 57.7 585 . 344 43.8

2 dispositions times 4 priors—represented youths received more severe
dispositions in 44 instances. In Nebraska, represented youths received
more severe dispositions in 39 comparisons.

DISCUSSION AND CONCLUSION

Nearly twenty years after Gau/t held that juveniles are constitutionally
entitled to the assistance of counsel, half of the jurisdictions in this study
are still not in compliance. In Nebraska, Minnesota, and North Dakota,
nearly half or more of delinquent and status offenders do not have
lawyers (Table 2). Moreover, many juveniles who receive out-of-home
placement and even secure confinement were adjudicated delinquent
and sentenced without the assistance of counsel (Tzable 4). One may
speculate whether the midwestern states are more representative of most
juvenile courts in other parts of the country than are the large urban
states. In light of the findings from other jurisdictions (Clarke and Koch,
1980; Bortner, 1982; Aday, 1986), it is apparent that many juveniles are
unrepresented.
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TABLE 11: Dispositions (Home/Secure) by Attorney by Pricrs
Minnesota Nebraska
Prior Referrals = 0 1-2 34 5+ [s] 1-2 3-4 5+
Attorney
Felony Offense
Against Person:
Home Yes 395 495 84.0 100.0 10.0 333 100.0 -
No 234 545 66.7 - - - - 80.0
Secure Yes 243 320 56.0 1000 100 222 - -
No 15.4 318 66.7 - - - - 60.0
Feiony Offense
Against Property:
Home Yes 252 534 769 750 108 355 58.8 100.0
No 15.2 27,7 682 429 2.3 83 222 411
Secure Yes 189 372 66.7 556 3.1 263 41.2 1000
No 10.4 168 545 286 14 56 222 412
Minor Offense '
Against Person:
Home Yes 194 415 6586 800 - 364 428 600
No 7.5 317 50.0 50.0 20.0 30.0 18.2 80.0
Secure Yes 1.1 222 406 BO.O - 182 286 40.0
No 35 217 500 50.0 8.0 13.3 - 200
Minor Offense
Against Property:
Home Yes 148 328 50.7 684 76 172 318 174
No 7.5 20.1 378 50.0 2.2 5.8 10.3 366
Secure Yes a1 238 394 879 30 3.7 295 174
No 4.9 11,7 33.3 25.0 0.2 3.6 2.6 19.5
Other Delinquency:
Homo Yes 20.2 333 6590 5589 160 385 444 -
No 6.8 20.1 148 50.0 5.7 8.8 16.7 400
Secure Yes 11.6 0 235 423 500 40 308 222 ~
No 3.1 115 7.4 500 - 29 - 200
Status Offense:
Home Yes 17.3 300 534 643 322 388 364 571
No 6.5 13.8 19.2 14.3 1.1 164 238 444
Secure Yes 3.2 16,6 307 429 1.2 1.9 182 285
No 1.1 28 135 7.4 1.2 1.4 48 -

Clearly, it is possible to provide counsel for the vast majority of
young offenders. California, Pennsylvania and Philadelphia, and New
York do so routinely. What is especially impressive in those jurisdictions
is the very low numbers of uncounseled juveniles who receive out-of-
home placement or secure confinement dispositions (Tables 4 and 8).
While this study shows substantial differences in rates of representation
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among the different states, it cannot account for the greater availability
of counsel in some of the jurisdictions than in others.

There are direct legislative policy implications of the findings
reported here. In those states in which juveniles are routinely unrepre-
sented, legislation mandating the automatic and nonwaivable appoint-
ment of counsel at the earliest stage in delinquency proceeding is
necessary (Feld, 1984, pp. 184-190). Asiong as it is possible for a juvenile
to waive the right to counsel, juvenile court judges will find such waivers.
Short of mandatory and nonwaivable counsel, a prohibition on waivers
of counsel without prior consultation with and the concurrence of
counsel would assure that any eventual waiver was truly “knowing,
intelligent, and voluntary” (Feld, 1984, pp. 186-187). Moreover, a
requirement of consultation with counsel prior to waiver would assure
the development of legal services delivery systems that would then
facilitate the more routine representation of juveniles. At the very least,
legislation should prohibit the removal from home or incarceration of
any juvenils who was not provided with counsel. Such a limitation on
dispositions is already the law for adult criminal defendants (Gideon v.
Wainwright, 1963; Scott v. Illinois, 1979), for juveniles in some
jurisdictions (Feld, 1984, p. 187) and apparently the informal practice in
New York and Pennsylvania where virtually no unrepresented juveniles
were removed or confined.!5 '

Apart from simply documenting variations in rates of representation,
this research also examined the determinants of representation. It
examined the relationship between “legal variables”—seriousness of
offense, detention status, prior referrals—and the appointment of
counsel. In each analysis, it showed the zerc-order relationship among
the legal variables and dispositions, the legal variables and the
appointment of counsel, and the effect of representation on dispositions.

There is obviously multicollinearity between the factors producing
more severe dispositions and the factors infiuencing the appointment of
counsel. Each legal variable that is associated with a more severe
disposition is also associated with greater rates of representation. And
yet, within the limitations of this research design, it appears that in
virtually every jurisdiction, representation by counsel is an aggravating
factor in a juvenile’s disposition. When controlling for the seriousness of
the present offense, unrepresented juveniles seem to fare better than
those with lawyers (Tables 3 and 4). When controlling for offense and
detention status, unrepresented juveniles again fare better than those
with representation (Tables 7 and 8). When controlling for the
seriousness of the present offense and prior referrals, the presence of
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counsel produces more severe dispositions (Table 10 and 11). In short,
while the legal variables enhance the probabilities of representation, the
fact of representation appears to exert an independent effect on the
severity of dispositions.

Although this phenomenon has been alluded to in other studies
{Bortner, 1982; Clarke and Koch, 1980), this research provides the
strongest evidence yet that representation by counsel redounds to the
disadvantage of a juvenile. Why? One possible explanation is that
attorneys in juvenile court are simply incompetent and prejudice their
clients’ cases (Stapieten and Teitelbaum, 1972; Lefstein, Stapleton, and
Teitelbaum, 1969; Fox, 1970; Platt and Friedman, 1968; Ferst.:
Courtless, and Snethen, 1971; McMillian and McMurtry, 1970; Kay
and Segal, 1973; Bortner, 1982; Clarke and Koch, 1980). While
systematic evaluations of the actual performance of counsel in juvenile
ceart are lacking, the available evidence suggests that even in juris-
dictions where counsel are routinely appointed, there are grounds for
concern about their effectiveness. Public defender offices in many
jurisdictions assign their least capable lawyers or newest staff attorneys
to juvenile courts to get trial experience, and these neophytes may
receive less adequate supervision than their prosecutorial counterparts,
Similarly, court appointed counsel may be beholden to the judges who
select them and more concerned with maintaining an ongoing relation-
ship with the court than vigorously protecting the interests of their
clients. Moreover, measuring defense attorney performance by disposi-
tional outcomes raises questions about the meaning of effective
assistance of counsel. What does it take to be an effective attorney in
juvenile court? Why do fewer defense attorneys appear at dispositions
than at adjudications? How might attorneys for juveniles become more
familiar with dispositional alternatives?

Perhaps, however, the relationship between the presence of counsel
and the increased severity of dispositions is spurious. Obviously, this
study cannot control simultaneously for all of the variables that
influence dispositional decision making. It may be that early in a
proceeding, a juvenile court judge’s greater familiarity with a case may
alert him or her to the eventual disposition that will be imposed and
counsel may be appointed in anticipation of more severe consequences
(Aday, 1986). In many jurisdictions, the same judge who presides at a
youth’s arraignment and detention hearing will later decide the case on
the merits and then impose a sentence. Perhaps, the initial decision to
appoint counsel is based upon the same evidence developed at those
earlier stages that also influences later dispositions.



218
420  CRIME & DELINQUENCY / OCTOBER 1988

Another possible explanation is that juvenile court judges may treat
more formally and severely juveniles who appear with counsel than
those without. Within statutory limits, judges may feel less constrained
when sentencing a youth who is represented. Such may be the price of
formal procedures. While not necessarily punishing juveniles who are
represented, judges may incline toward leniency toward those youths
who appear unaided and “throw themselves on the mercy of the court.”
At the very least, further research, including qualitative studies of the
processes of initial appointment of counsel in several jurisdictions, will
be required to untangle this complex web.

NOTES

1. Many state juvenile court systems maintain automated reporting or case
management information systems. Beginning in 1978, the National Center for Juvenile
Justice (NCJ1J), the research division of the National Council of Juvenile and Family
Court Judges, obtained support from the Office of Juvenile Justice and Delinquency
Prevention to collect and store the computerized case records developed by the individual
states. Each year, data contributed to the National Juvenile Court Data Archive
{NJCDA) are merged to create a national data set containing detailed descriptions of cases
handled in the states by the nation’s juvenile courts. Although the individual states collect,
code, and report different types of information about a case, the NCJDA has developed a
standardized, national coding format that enables them to recode the raw data provided
by the states into a more uniform format. Since the states collect different information,
this study is constrained by the available data. Moreover, a cross-state comparative
analysis necessarily imposes a least common denominator on the numbers and types of
variables that can be examined.

2. The NJCDA unit of count is “case disposed.” Each “case” represents a youth
whose case is disposed of by the juvenile court for a new delinquency/status referral. A
case is “disposed” when some definite action is taken, whether dismissal, warning,
informal counseling or probation, referral to a treatment program, adjudication as a
delinquent with some disposition, or transfer to an adult criminal court (Nimick et al,,
1985, p. 3). As a result of multiple referrals, one child mey be involved in several “cases”
during a calendar year. Moreover, each referral may contain more than one offense or
charge. The multiple referrals of an individual child may tend to overstate the numbers of
youths handled annually. Multiple charges in one petition may appear to understate the
volume of delinquency in a jurisdiction. Because the unit of count is case disposed, one
cannot generalize from these data either the number of individual youths who are
processed by the court or the number of separate offenses charged to juveniles,

3. In Fare v. Michael C. (1979), the U.S. Supreme Court held that a juvenile has a
right to counsel even prior to the formal initiation of delinquency proceedings if he or she
is subjected to custodial interrogation. The Gault decision involved a juvenile charged
with conduct that would be criminal for an adult and that could result in institutional
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confinement (Feld, 1984), The Supreme Court has never decided whether status offenders
have a constitutional right to counsel.

4. The National Juvenile Court Data Archive has developed a 78-item coding
protocol that recodes the raw offense data provided by the states into a uniform format.
This permits delinquency offense data from several different original formats to be
recoded for analysis using a single conversion program.

5. The “felony offenses against person” generally correspond to the FBI's Uniform
Crime Report classification of Part I violent felonies against the person—homicide, rape,
rabbery, and aggravated assault, “Felony offenses against property” generally include
Part I property offenses—burglary, felony theft, and auto theft. “Minor offenses against
person” consist primarily of simple assaults, and “minor offenses against property™ consist
primarily of larceny, shoplifting, or vandalism. “Other delinquency”includes a mixed-bag
of residual offenses—drug offenses, public order offenses, and the like. “Status” offenses
are the juvenile offenses that are not criminal for adults—runaway, truancy, curfew,
ungovernability, and the like,

6. The NJCDA has developed a 22-item conversion program that transforms the
state-specific dispositions into a uniform national format. NJCDA stafftalk directly with
the state data collectors and reporters to detarmine how specific dispositions or programs
should be classified-—out of home and ‘'secure—within the national format.

7. California’s Bureau of Criminal Statistics and Special Services (the Bureau)
compilés and publishes California’s juvenile court data (NJCDA, 1986a). The Bureau,
through its Juvenile Court and Probation Statistical System (JCPSS), collects information
as a juvenile progresses through the juvenile justice system from referral to probation
intake to a final court disposition. Case processing begins with a referral to a county
juvenile probation department. Many delinquency and status cases are handled informally
at the intake level and proceed no further. These cases are reported to the Bureau as
“referral” actions. AN formally petitioned delinquency and status offense cases are
reported only after the court’s disposition is known. The data collected by the Bureau
include the date of referral, the county and source of referral, the referral offense(s), the
offense(s) for which the youth was ultimately adjudicated, the youth’s detention status,
whether the prosecutarfiled a petition, the nature of the juvenile’s defense representation,
the eventual disposition, the juvenile’s birth date, race, sex, prior delinquency status, and
current status at the conclusion of the proceedings.

8. The Minnesota Supreme Court’s Judicial Information System (SHS) compiles
statewide statistical data on juvenile delinquency and status petitions filed annually. The
data are based on the petitions filed; there is no data base that includes the cases referred to
intake, county probation, or juvenile courts that were handled informally. The data
collected nn a case-specific basis are similar to those collected in California and include
offense behavior, representation by counsel, court processing information, entries each
time a court activity occurs, any continuation or change in the status of a case, and types of
dispositions. In most counties, this information is obtained from the juvenile courts’ own
automated computer system and is entered by court administratorsin each county who are
trained by the state court administrator. Since the juvenile courts themselves rely upon this
computerized information for record keeping, scheduling hearings, maintaining court
calendars, and mounitoring cases, it is generally reliable,

9. The Nebraska Commission on Law Enforcement and Criminal Justice (the
Commission), throughits Juvenile Court Reporting System, collects data from the state’s

juvenile justice agencies (NJCDA, 1986b). The county courts that handle juvenile cases as
well as the separate juvenile courts report to the Commission monthly by completing a

o
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Juvenile Court Statistica! (JCS) Form when a case is disposed. Except for Douglas and
Sarpy Counties, which report only petitioned cases, the Nebraska datainclude both cases
processed formally with a petition as well as those handled informally. In addition to the
information that is collected in California and Minnesota, the Nebraska records also
include a youth’s school attainment, living arrangements at referral, number of prior
referrals, and manner of handling (formal/informal). Where a referral involves more than
one offense, the mosi serious offense is recorded. The Commission reviews the JCS forms
forwarded from the counties for internal validity. When errors are discovered, the
submitting court is contacted and the error corrected.

10. The New York Office of Court Administration (OCA) zollects data from the
sixty-two Family Courts statewide that handle petitioned delinquency and status (PINS)
cases (NJCDA, 1986¢). The courts report to the OCA after the disposition of a case by
completing disposition reporting cards. The records include the same information
collected in California and Minnesota. Upon receipt of the disposition reports, the OCA
checks the data for internal validity and contacts the submitting court to correct any errors
found. New York, like Minnesota, only records petitioned cases; there is no reporting of
delinquency or status referrals that are handled informally by county probation
departments.

11. The 53 counties in North Dakota report all delinquency and status referrals to the
Office of State Court Administrator (OSCA) on a weekly or bimonthly basis. The county
juvenile probation offices complete a juvenile court face sheet form, which includes the
filing information, social history, and disposition of each case referred to the juvenile court
as well as a separate change of status form. While the social history information is not
entered in the OSCA’s computers, the other information collected is similar to that
obtained in California and Minnesota.

12. Juvenile court data in Pennsylvania are collected by the Juvenile Court Judges’
Commission (JCJC). A statistical card is submitted when a referral is received by the
county probation department, if a youth is detained, and when the case is finally disposed.
Like the other jurisdictions, the unit of count is the case dispos=d, a referrai disposed of
informally by the probation department or formally by the court. In addition to the types
of offender and offense informatior collected by California and Minnesota, the JCIC
reporting forms also include substantial information on a juvenile's educational status,
family status, living arrangements, family income, and additional indicators of offense
seriousness such as injury to victim, use of weapons, or the total value of property stolen or
damaged. Philadelphia uses a separate reporting system from the rest of Pennsylvania. It
records information only on petitioned cases, and does not include the information
collected by the other Pennsylvania counties on school attainment, family status, or
income, the additional offense seriousness indicators, or a youth’s pretrial detention
status.

13. According to the Bureau, the coding forms used in 1984 classified defense
representation as (1) none, (2) private counsel, (3) court appointed counsel, and (4) public
defender. In some instances, although a juvenile may have been represented, the court
personnel who completed the forms reported “none” if they did not know which type of
counsel appeared. The reporting form was revised in 1986 to include an additional
category of “unknown,”

14. In Minnesota, the prior record consists exclusively of previously petitioned cases.
In Nebraska, the prior referrals include beth formally petitioned cases and those referred
to intake that were disposed of informally. As indicated in Table 1, 62.8% of referrals in
Nebraska result in formal petitions.
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15. Thelawin all six states formally requires the appointment of counsel in some or all
circumstances. See, for example, Calif. Welf, & Inst. Code 317, 318; Minn, Stat. Ann.
260.155 Subd. 2; Nebraska Stat, 43-272; N.Y. Fam. Ct, 320.3; N. Dak. Cent. Code
27-20-26; 42 Pa. C.8.A. 6337.
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Senator KonLr. Thank you very much, Dr. Feld.
Dr. Melton?

STATEMENT OF DR. MELTON

Dr. MerToN. Thank you, Mr. Chairman.

My assessment of the facts is largely the same as that of Profes-
sor Feld, but I reach a few different conclusions about their policy
implications. I do believe that a separate juvenile court is desirable,
but it should be a new court that has more procedural protections
than adult criminal court, not fewer as has been the tradition in
the juvenile court since its inception a century ago.

I also believe that the juvenile court should be just one part of a
comprehensive system for advocacy and protection of children’s in-
terests. Moreover, the Federal Government has an important role
and responsibility to ensure that children’s rights under the Consti-
tution and Federal statutes are taken seriously by State and Feder-
al authorities, and that effective means are available for monitor-
ing and advocacy on behalf of children.

Psychological research shows that satisfaction with the legal
process is affected by the degree of control that respondents have
in the presentation of their cases, and the courtesy with which
they are treated by legal authorities. Research shows further that
juveniles rarely are skilled in exercising their rights, even when
they have previous involvement in the legal system, that parents of
juvenile respondents rarely are effective advocates for their chil-
dren in the juvenile court, and that absent extraordinary efforts,
juveniles often do not regard their rights as irrevocable entitle-
ments, and, for that reason, make unwise decisions about them.

In short, due process is different for juveniles. Although protec-
tion of liberty and privacy is profound for juveniles as well as
adults, procedures should be especially rigorous if juvenile respond-
ents are to make good use of the legal system.

Special efforts also are necessary if juveniles are to believe that
they are being treated fairly, and that they truly have a say—that,
as the UN Convention on the Rights of the Child requires, proce-
dures comport with the child’s sense of dignity and worth.

Of course, the need for advocacy does not end with adjudication.
Class action suits have provided vivid evidence of the overuse of in-
stitutional placement, the atrocious conditions of confinement in
some facilities, and the lack of efficient, effective, individualized
treatment alternatives in most jurisdictions.

Similarly, the need for advocacy is not limited to youth in the
juvenile justice system. Adequate legal representation may be an
even greater issue in other contexts in which children become in-
volved with the legal system, such as divorce, and child abuse and
neglect.

Moreover, as a matter of both ethics and socialization to demo-
cratic ideals—arguably the primary purpose of public education—
children should be given the opportunity to express their opinions
and describe their experiences relevant to issues affecting them in
public policy and practice.

Family advocacy also should be given greater attention. Recent
research evidence shows that, for perhaps the first time in Ameri-
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can history, parents often do not believe that they can count on
their neighbors to assist them with problems involving their own
children. Therefore, the need is also clear for advocates to assist
parents in maneuvering the complex service system on behalf of
their families.

With these points in mind, I respectfully recommend five amend-
ments to the Juvenile Justice Delinquency Prevention Act. First,
Congress should establish a new Office on Child Advocacy in the
Department of Justice to undertake research and demonstration
projects and related training and dissemination activities designed
to develop and improve advocacy for children, both within and out-
side the juvenile justice system.

Second, Congress should establish a program of incentive grants
to States for development of offices of ombudsmen for children.
Having carefully studied the Office of the Ombudsman for Children
in Norway, and also being familiar with similar offices in other for-
eign jurisdictions with cultures that are similar to our own, such as
Israel, New Zealand, and Seuth Australia, I am amazed by the
speed with such offices become identified and accepted by both chil-
dren and adults as spokespersons for children’s interests.

A network of independent, accessible State ombudsmen for chil-
dren would go far toward ensuring a place for children in Ameri-
can law and politics, preventing their neglect by State and Federal
a:lthorities, and promoting children’s appreciation of democratic
values.

Third, Congress should transfer the law-related education pro-
gram to the new office and direct an emphasis on democratic so-
cialization. Delinquency prevention is an important goal, but law-
related education is at best tangentially related to it. What law-re-
lated education programs can and should do, though, is to educate
children in use of the legal system and protection of their rights,
and in the values and skills of informed citizens involved in citi-
zens' use of democratic processes to make or reform the law.

Fourth, Congress should commission the State advisory groups to
conduct annual state-of-the-child studies of the juvenile justice
system and the children in it.

And finally, I agree with Professor Feld and the ABA that Con-
gress should condition receipt of Federal juvenile justice funds on
States’ guarantee of a right to counsel that is neither waivable by
juveniles nor waivable on their behalf except under extraordinary
circumstances, because such a right is so clearly fundamental in an
adversary system.

As I mentioned, though, such a string is insufficient by itself to

guarantee meaningful representation of children and to ensure
that Federal rights are fulfilled. The Federal Government launch
an initiative to develop a knowledge base that will enable attorneys
and other advocates to represent children in a way that their
voices will be heard and that they will feel that they have had a
say in matters affecting them.
- Ensuring that our children have a voice is morally imperative,
because we respect our youngest citizens as persons, and therefore
owe them due process of law. It is politically imperative, because
we want to promote and sustain a legal system in which citizens,
including our youngest citizens, are participants, not objects.
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Thank you, Mr. Chairman.
[The prepared statement of Dr. Melton follows:]
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STATEMENT OF
Gary B. Melton, Ph.D.
Director, Consortium on Children, Families
and the Law

before the

UNITED STATES SENATE
Subcommittee on Juvenile Justice

March 4, 1992

on the subject of
Advocacy for Children in the
Juvenile Justice Systenm

Mr. Chairman and Members of the Subcommittee:

Professor Feld has painted a bleak picture of juvenile justice
in the United states today. Unfortunately, it is an accurate
assessment. Just 25 years ago the Supreme Court described juvenile
courts as "kangaroo courts." That label is too harsh for the
situation today. Nonetheless, it is fair to say that many juvenile
courts still do not sericusly apply the Supreme Court's
proclamation in In re Gault that the Bill of Rights does not belong
to adults alone. Nonexistent »r inadequate legal representation
for juvenile respondents is a gross example of many juvenils
courts' failure to protect the rights of children before themn.
Horeover, the historic rationales for a separate juvenile court
system have fajled to withstand empirical scrutiny.

Although my assessment of the facts is largely the same as
that of Professor Feld, I reach some different conclusions about
their policy implications. I do believe that a separate juvenile
court is desirable, but it should be a new court that has more
procedural protections than adult criminal court - not fewer, as
has been the tradition in the juvenile court since its inception a
century ago. I alsc believe that the juvenile court should be just
one part of a ccmprehensive system for advocacy and protection of
children's interests. Moreover, the Federal Government has an
important role and responsibility to ensure that children's rights
under the Constitution and Federal statutes are taken seriously by
State and Federal authorities and that effective means are
available for monitoring and advocacy on behalf of children.

The UN Convention on the Rights of the Child provides a useful
guide to the rudiments of due process for juveniles. Besides
enumerating specific procedural rights that are guaranteed by the
U.S. Constitution, such as the right to counsel and the privilege
against self-incrimination, the Convention requires that juvenile
respondents and adjudicated delinquents be treated "in a manner
consistent with tgg_ggilglf_ﬁense of dignity and worth, which
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reinforces the child's respect for the human rights and fundamental
freedoms of others" (Article 40, § 1).

Shamefully, the United States stands virtually alone among
developed nations in its failure to sign or ratify the UN
Convention. Nonetheless, the Convention article on Jjuvenile
Jjustice is fully consistent with the Supreme Court's analysis in
Gault.

Psychological research shows satisfaction with  the 1legal
process is affected by the degree of control that respondents have
in thé presentation of their cases and the courtesy with which they
are treated by legal authorities. Research shows further that
juvenile s rarely are skilled in exercising their rights (even when
they have previous involvement in the legal system), that parents
of juvenile respondents rarely are effective advocates for their
children in the juvenile court, and that, absent extraordinary
efforts, juveniles often do not regard their rights as irrevocable
entitlements,

In short, due process is different for juveniles. Although
protection of liberty and privacy is profound for juveniles as well
as adults, procedures should be especially rigorous if Jjuvenile
respondents are to make good use of the legal system. Special
efforts also are necessary if juveniles are to believe that they
are being treated fairly and that they truly have a say.

of course, the need for advocacy does not end with
adjndication. Class action suits have provided vivid evidence of
the overuse of institutional placement, the atrocious conditions of
confinement in some +training schools, detention centers, and
private treatment facilities, and the lack of sufficient effective,
individualized treatment alternatives in most jurisdictions.

Similarly, the need for advocacy is not limited to youth in
the juvenile justice system. Adequate legal representation may be
an even greater issue in other contexts (e.g., child protection;
divorce) in which children become involved with the legal system.
Moreover, as a matter of both ethics and socialization into
democratic ideals «~- arguably the primary purpose of public
education ~- children sghould be given the opportunity to express
their opinions and describe their experiences relevant to issues
affecting them in public policy and practice.

Family advocacy also should be given greater attention.
Recent research evidence shows that, for perhaps the first time in
American history, parents often do not believe that they can count
on their neighbors to assist them with problems involving the
parents' children. Therefore, the need is also clear for advocates
to assist parents in maneuvering the complex service system on
behalf of their families. .
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With these points in mind, I respectfully recommend the
following amendments to the Juvenile Justice and Delinquency
Prenvention Act: :
«Congress should establish a new Office on Child Advocacy in the
Department of Justice and authorize $10 million for discretionary
grants to be administered by it.

That Office should have responsibility for research and
demonstration projects and related training and dissemination
activities designed to develop and improve advocacy for children,
both within and outside the juvenile justice system. For example,
the Office should support research and training designed to assist
lawyers and other advocates in their representation of children.
It also should conduct research and training aimed at the
development of legal structures and procedures that, consistent
with the UN Convention on the Rights of the child, promote
children's sense of dignity and worth. The Office also should
stimulate opportunities for self-advocacy by children and other
activities that promote children’s appreciation of 'democratic
values.

«Congress should establish a program of incentive grants to States
for development of offices of ombudsmen for children. Twenty-five
million dollars should be authorized for the program.

Having carefully studied the office of the ombudsman for

children in Norway and also being familiar with similar offices in
other jurisdictions with cultures similar to our own (e.g., Israel;
New Zealand:; South Australia), I am amazed by the speed with which
such offices become identified and accepted by both children and
adults as spokespersons for children's interests. A network of
independent, accessible State ombudsmen  for children would go far
toward ensuring a place for children in American law and politics,
preventing their neglect by State and Federal authorities, and
promoting children's appreciation of democratic values.
*Congress should transfer the law~related educztion program to the
new Office and direct an emphasis on democratic socialization., In
the event that Congress does not create the new Office that I have
recommended , it should transfer the program to the Department of
Education and direct the change of emphasis.

Although the Office. of Juvenile Justice and Delinguency
Prevention long has supported law-related education programs,
neither OJJDP nor most of the programs in the field have given
adequate attention to developmental literature, and the extant
programs have not been rigorously evaluated. Delinquency
prevention is an important goal, but law-related education is at
best tangentially related to it. What law-related education
programs can. and should do, though, is to educate children (a) in
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use of the legal system and protection of their rights and (b) in
the values and skills involved in citizens' use of democrataic
processes to make or reform the law.

»Congress should commission the State Advisory Groups to conduct
annual state-of-the~child studies of the juvenile justice system
and children in it.

The first step to class advocacy is monitoring, and State
Advisory Groups could play an important role in fulfillment of this
task for children in juvenile justice.

«Congress should condition States' receipt of formula grants for
juvenile justice on their provision of counsel for all juveniles
accused of delinquent or status offenses.

Nearly two decades ago, the Supreme Court acknowiedged that
*it is simply too late in the day to conclude...that a juvenile is
not put in jeopardy at a proceeding whose object is to determine
whether he has committed acts that violate a criminal law and whose
potential consequences include both the stigma inherent in such a
determination and the deprivation of liberty for many years.“1 That
many Jjuveniles still are subjected to such Jjeopardy without
representation by counsel is a travesty of justice.

I agree with Professor Feld and the ABA that Congress should
condition receipt of Federal funds on a State's guarantee of a
right to counsel that is unwaivable by or on behalf of juveniles
except under extraordinary circumstances, because such a right is
so clearly fundamental in an adversary system. As I have noted,
though, such a "string" is insufficient by itself to guarantee
meaningful representation of children's interests. To ensure that
Federal rights are fulfilled requires that the Federal Government
Jaunch an initiative to develop a knowledge base that will enable
attorneys and other advocates to represent children in a way that
their voiges will be heard and that they will feel that they have
a say in matters affecting them. Such an approach is wmorally
imperative because we respect our youngest citizens as persons and
therefore owe them due process of Jlaw. It is politically
imperatiave because we want to promote and sustain a democratic
legal syster in which citizens are participants, not objects.

Thank you, Mr. Chairman, for this opportunity to'express my
views on the Federal role in child advocacy. I would be pleased to
answer any questions that you may have.

'Breed v. Jones, 421 U.S. 519, 529 (1975).
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Senator KonL. Thank you, Dr. Melton,
Mr. Schwartz?

STATEMENT OF ROBERT G. SCHWARTZ

Mr. Scawartz. Thank you, Senator Kohl. I am pleased to appear
before you today on behalf of the American Bar Association, whose
380,000 members have had a long-standing interest in improving
juvenile justice policy in this country.

I will highlight my written testimony——

Senator Konr. Thank you.

Mr. ScawarTz [continuing]. To cut through it a little bit.

First, it is important to note that there have been many success-
es associated with the Juvenile Justice and Delinquency Preven-
tion Act. The act has provided States with formula grant money,
seed money, that has promoted, in many instances, effective com-
munity-based programming alternatives to incarceration, some im-
provements in some States around advocacy and processing and
access to justice. :

Those successes shouldn’t be minimized, including the successes
of removing many status offenders from jails and detention cen-
ters, and getting many juveniles out of adult lockups. Those initial
salutary purposes of the act need to be maintained.

The other solid purposes of the act also need to be reaffirmed
and strengthened, because, in many respects, implementation of
the act has been extremely uneven-—geographically around the
country, as well as within States, as Dr. Feld suggested.

My testimony has as an appendix the recent ABA resolution in
support of reauthorization, that lists what the American Bar Asso-
ciation considers to be core values that underpin reauthorization.
The report that goes with that resolution expands on the position
that the ABA has taken.

This morning I just want to touch cn issues of juvenile court ad-
ministration, particularly right to counsel, some juvenile detention
issues, and the larger issue of reauthorization.

I have often found it useful to think of this system as essentially
a pipeline—something of a hydraulic system-—through which juve-
niles flow, if the system is operating. There are valves at all points
in the pipeline—these are the diversion points, where youths are
diverted, at the beginning of the system, back home, into alterna-
tive placements—there are alternative treatment programs
throughout.

It is the unique quality of this system that it provides for speed,
it provides for diversion, and if it is working properly, it of course
provides for justice and treatment along the flow, as well.

The swift flow is extremely important, as is avoidance of some of
the deep-end, out-of-home placements that kids find themselves in
around the country.

A lawyer, from the ABA’s perspective, is the most valuable guide
to speedy, fair movement through that system. The ABA standards,
which the ABA promulgated in the late 1970’s, and some relevant
sections of which—not too many-—I would like to submit to staff as
an addition to the record, if that is all right-—stress the right to
counsel at every stage of the process.
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In Re Gault spoke about the right to counsel at trial; we are
speaking of right to counsel all along the pipeline. Lawyers reduce
unnecessary delays, get judges necessary information related to
both guilt or innocence, as well as where a child should reside, how
long children stay in training schools, when they can be dis-
charged. That is extremely important, and that right to counsel
should not be waived, and the act’s reauthorization should be con-
ditioned on that.

The ABA has also long recognized the importance of limiting ju-
veniles’ entry into juvenile detention in this country. There are
really only two ways to limit detention—limit entry into it, and get
kids out of it. That is a matter of flow, and it is a matter of keeping
a gatekeeper at the front door.

There are a number of ways of dealing with that. One way of
looking at this, and it is a lesson I learned from years as a former
basketball referee—which I thought I could take the liberty of in-
troducing at this testimony this morning—which is the lesson that
we learned about taking our eyes off the ball, because so much
action takes place where people least expect it, away from where
most eyes are focused, where a lot of harm, and a lot of contact
takes place.

In the juvenile system, the trial is not the only place where harm
takes place, or where good can happen. We have to look and
reform the rest of the system, in order for detention to be re-
formed, because detention ends up atoning for the harms of the
rest of the system. That requires gatekeeping at the front end, and
it requires speedy trial.

You need twice as much detention space if it takes twice as long
to get children to trial. The same way as we heard from the judges
earlier, when training schools are backed up—that is, when kids
stay longer in placements in State institutions—the pipeline backs
up, so that detention centers are overcrowded.

The flow wmust be maintained, and this act can help with that,
not only by providing alternatives to those institutions—intensive
probation, aftercare, parole officers, out-of-home community-based
substitutes to training schools—but lawyers as well help maintain
that flow, and help make sure that the system is operating the wag
it should.

I make other references to issues of reauthorization—a system of
incentives, and monitoring and ombudsmen, that might enhance
implementation of the act, but I will reserve those for a little later
on,

[Mr. Schwartz submitted the following material:)
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TESTIMONY OF

ROBERT G. SCHWARTZ

on behalf of

THE AMERICAN BAR ASSOCIATION

Mr. Chairman and members of the Subcommittee:

I am pleased to appear before you today as you consider
federal policies to improve services to children and
families involved with the juvenile justice system. I
testify on behalf of the over 380,000 lawyers who are
members of the American Bar Association, which has a
historic commitment to the implementation of fair and
effective juvenile justice policy. These members are
representatives of all parts of the legal community. They
include prosecutors, defense lawyers, judges, public
defenders, law teachers and members of the law enforcement
community. My experience also includes membership on
Pennsylvania’s State Advisory Group, and almost 17 years as
an attorney, including 10 years as the Executive Directoxr
of the Juvenile Law Center, which has represented children
involved in Pennsylvania’s juvenile justice, child welfare

and mental health systems.

Since 1974, the Juvenile Justice and Delinguency Prevention
Act has had a significant impact on this country’s juvenile
justice pelicy and programming. In particular, the Act has
been an important catalyst for removing delinguents from

adult facilities, and for removing status offenders from
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jails and detention centers. The Act has provided states
with seed money for creative, community-based programs that

have proven to be effective. In many ways this Act is a

success story. Its many accemplishments should not be
overlooked. In this area, Congress has made a difference.
In the view if the ABA, the framework of the law remains

sound, and should be maintained.

It is also true, however, that administration of the Act
has on occasion, since 1974, veered from the Act’s core
values, and that states’ adherence to those values has not
been uniform. If the federal presence in this area is to
have a lasting, positive impact, it is important that this
reauthorization process reaffirm the central virtues of the
Act, and that Congress ensure, through a variety of
oversight mechanisms, that progress in this area is

straight and true to Congressicnal intent.

Core values that are important to the ABA are set out in
the Association’s reauthorization resolution, which is an
appendix to my testimony. Also appended is the
Association’s report -- the ABA’s version of legislative

history -- that underpins the resolution.
I would like today to address several points related to 1)

the issues of juvenile court administration and juvenile

detention, and 2) the issue of reauthorization.

Juvenile Court administration

It is useful to imagine the juvenile justice system as a
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pipeline through which water flows. Aalong the pipeline are
diversion valves ~- these are the points of decision at
which children are either diverted from the pipeline or
continue through its various gates and locks. The latter
are the points of arrest, detention, adjudication (or
trial), disposition (sentencing), and disposition review.
One of the signal characteristics of juvenile justice is
its system of diversion options -~ its use of valves to
send some children home, or to other systems, or to

non-institutional care.

Another characteristic that distinguishes the juvenile
justice system from the adult system is the importance that
the juvenile system places on a swift flow through the
pipeline. cChildren’s sense of time is different than that
of adults, so that children need toc have certainty and
decision-making done more promptly. In addition, the
consequences of moving deeper into the pipeline -- into the
pool of training schools and other delingquency

institutions -~ are also greater for juveniles. Thus, for
the system to operate efficiently and fairly, juveniles
must move relatively swiftly through the juvenile justice

pipeline.

A lawyer is the most valuable guide to speedy, fair
movement through the system. Counsel is the key to every

juvenile’s access to justice, and the right to counsel is

thus a linchpin of the ABA-IJA Juvenile Justice Standards.
The greatest service you can do is to ensure that the right N

to counsel, now constitutionally guaranteed for 25 years,
is implemented at every stage of the juvenile’s flow

through the system.
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Prompt appointment of counsel will reduce unnecessary,
harmful delays. Counsel at important prints along the
pipeline will ensure that the juvenile court has
information necessary to make appropriate detention
decisions, that trials happen promptly and fairly, that
juvenile courts have adequate information at disposition,
and that juveniles don’t languish unnecessarily in training
schools and other out-of-home care. Congress in 1988
recognized the importance of legal representation, but the
Congressional mandate remains unfulfilled. Reauthorization
should ensure that states guarantee a juvenile’s right to
counsel at every stage of the juvenile justice process.
Juveniles should not be able to waive that right without

first consulting counsel on the implications of waiver.

In sum, the Act should permit the flow of dollars only to
those states that demonstrate adherence to the

right-to-counsel mandate.

Juvenile Detention

The ABA supports reauthorization efforts that reduce
unnecessary detention through the promotion of detention
alternatives, that improve conditions of detention, and

that prohibit secure detention of status offenders.

The ABA has long recognized the importance of limiting
juveniles’ entry into detention. The ABA Standards were
designed to 1limit the discretion of those who decided
whether juveniles should be detained. It was clear to the

framers of the Standards that the best way to limit harm to
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juveniles in detention is to keep juveniles cut of

detention in the first place.

The next best way to improve detention is by reducing
juveniles’ length of stay in detention facilities, i.e.,
speeding their transit to other destination points in the
system. This will happen only if the rest of the system

operates according to plan.

I have learned over many years that solutions to problems
of detention often lie elsewhere in the pipeline; that as
Patricia Wald (now a federal circuit judge) once said, "If
the rest of the system behaves, [detention] should almost
disappear... detention should not be, as it is now; the
hidden closet for the skeletons of the rest of the system."
I am reminded of my days as a basketball referees, when we

were taught to take our eyes Qff the ball if we

wanted to control the gquality of the game, since it was
away from the ball that real problems of game control
occurred. In the juvenile justice system, it is important
to look away from the detention portion of the pipeline to
solve the problems of detention. Let me give a few

examples.

Detention centers become overcrowded when detained
juveniles are not brought to trial promptly. Trial delays
delay the flow through the pipeline, and as more juveniles
enter the system, and are detained, overcrowding occurs.
There is an enormous difference between states that require
a trial within ten days of detention and those that require
trial within thirty days. The later requires a detention

center three times as large as the former, for the same
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number of youth. Thus, promoting speedy trialis is one way

to reduce detention center overcrowding.

Reducing lengths of stay in training schools is another way
of reducing detention center overcrowding. Many states are
experiencing overcrowded detention centers because the back
end of the pipeline is also overcrowded. :When youth are
held longer in state training schools, those institutions
have no room for incoming youth who have been tyxied and
sentenced. The pipeline backs up. Detention centers
experience a rise in the number of sentenced youth who are
awaiting placement elsewhere. It is thus important te
reduce institutional lengths of stay. This can be
accomplished through greater emphasis on intensive parole,
probation and aftercare services for youth coming out of
training schools. It can also be accomplished with renewed
emphasis on community-based programming -- alternatives to
training schools -~ that have long been at the heart of the

formula grants to the states.

similarly, as I mentioned earlier, guaranteeing a youth‘s
right to counsel promotes the flow through the pipeline,
and reduces burdens on detention centers.

Thus, the Act should provide incentives to states that

develop a comprehensive, system-wide approach to reducing

detention center overcrowding.

Reauthorization and Congressional oversight

Historically, regardless of the political administration,
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the implementation of the Act has been uneven at best.
Congress itself has often been lax in holding the office
accountable for waivers under the formula grant provisons
of the Act, and for the ways in which the office has
allocated and awarded its discretionary funds. I cannot
overstate the importance of strict Congressional oversight

of the Act and its implementation.

Congress, for example, could require the Administrator to
approve outcome measures for each state, such as percentage
reductions in youth held in training schools and detention
centers, or percentage increaseg in youth representated by
counsel at trial, or percentage reductions in length of
time between arrest and trial. The Act might be structured
to give states fiscal incentives when they reach those
outcome measures. A system of incentives will make the
Act’s administration more business-like, and will encourage

states to develop their plans more strategically.

In the end, it is important that Congress use some method
of ensuring that the salutary purposes of the Act are
undiluted during implementation.. A faitlifully implemented
Act will further the important federal juvenile justice
role. The ABA welcomes the opportunity to work with you in

furthering these systemic goals.
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The following "Recommendaticn” was approved by the
Amexrican Bar Assoclation House of Delegates
at its February 1952 meeting
as Aswociation policy.

The accompanying "Report” 1s pot Association policy,
but serves to explain the poicy expressed by the "Recommendation.”

AMERICAN BAR ASSOCIATION
CRIMINAL JUSTICE SECTION

REPORT TO THE HOUSE OF DELEGATES

RECOMMENDATION

BE IT RESQLVED, That the American Bar Association supports the
‘reauthorization of the Juvenile Justice and Delinquency Prevention Act but
urges that Congress conduct cemprehensive public hearings to determine the
effectiveness of the Act and to examine its future goals and objectives.

BE IT FURTHER RESOLVED, that in the event Congress decides to
reauthorize the Act, any such reauthorization should include:

adherence to an unbiased, responsible agenda
for research, development and demonstration
programs; diversification of training;
guarantees of juveniles’ right to counsel;
improvement of conditions of confinement; and
a commitment to alternatives to confinemnent; a
prohibition on secure confinement of status
offenders; curtailing waivers for States and
Territories which do not comply with the Act’s
objectives; and strict Congressional aversight of
the Act and its implementation.



240

BEPORT

This recommendation is based on the need for a meaningful federal role
in improving the delivery of juvenile justice services in the United States. In
particular, the recommendation seeks to ensure that the administration of
federal juvenile justice policy protects the rights of juveniles, promotes family
and community involvement in the rehabilitative process, and is subject to
ongoing Congressional oversight to ensure that Congressional mandates are -

aggressively pursued.

In 1967 the United States Supreme Court recognized the rights of
Jjuveniles to fundamental fairness at trial. In re Gault, 387 U.S. 1 (1967).
Subsequent cases expanded procedural protections for juveniles— see, e.2., In
re Winship, 397 U.S. 385 (1970)- at the same time as the federal government
turned its attention to reducing juvenile crime through intensive prevention and
treatment programs. In 1974 Congress enacted the Juvenile Justice and
Delinquency Preventioa Act ("JJDPA" or "the Act"), 42 U.S.C. §§5601 et seq.,
- which, jnter alia, (a) established the Office of .)'uvemle Justice and Delinguency
Prevention (OJJDP) in the Justice Department, (b) provided federal funds to
states that provided procedural protections and ensured key substantive rights
to juvenile offenders, and (c) authorized the Office of Juvenile Justice and
Delinquency Pr¢vention to make special emphasis treatment and prevention
grants to further Congressional policy.

In passing JJDPA, Congress responded to "the bankruptcy of the juvenile
justice system, which provids reither individualized justice nor effective help
to juveniles or protection for communities." S. Rep. No. 95-165, 95th Cong.,
1st Sess. (1977).

Association Poli

The American Bar Association has a historic corunitment to the
implementation of fair and effective juvenile justice systems. In 1979 the
Association approved the twenty volume Juvenile Justice Standards of the
Institute of Judicial Administratisn/American Bar Association (hereinafier

"Stapdards"). In 1982 the Association’s Criminal Justice Section estob’ished
the Juvenile Justice Standards Implementation Project, now the Juvenile Justice
Center, which continues to promote national adherence to the Standards.

The Standards stress the importance of the r,ght to counsel and vigorous
advocacy on behalf of juveniles; the imposition of tae least restrictive
altermative necessary to carry out the court’s oerder of disposition (sentence); the
importance of safe, caring environments in juvenile treatment facilities; and the
focus of juvenile court jurisdiction on crimiral mishehavior. The IJA/ABA
Standards are consistent with other national standards, and with the policies
that underpin JTDPA itself.

2-



The Need for Increased Congressional Oversight

L nement n

JIDPA since 1974 has had an uneven history. The Act has led almost all
states to remove "status offenders"— juveniles who are involved in non-criminal
mishehavior~ from secure institutions. More than half the states have
complied with the Act by separating juveniles from adult offenders. About half
the states have substantially complied with the Act’s goal of removing juveniles
from adult jails and lockaps. These provisions are among the meost important
in the Act, and must be maintained.

Ellmination of Waivers for Non-Complignce

At the same time, however, half the states have ot substantially
complied with the Act’s goal of removing juveniles from jails, and many states
have failed to separate juveniles and adult offenders. OJJDP’s granting of
waivers to states has delayed {ull compliance with the Act’s 1974 goals. In the
United States in 1988 almost 10,000 status offenders were held in secure
facilities, Almost 20,000 juveniies were held in regular contact with
incarcerated adults. Over 42,000 juveqi!w were held in adql't jails .and lockups.

H Ad

OJJDP:

ol venti . Even when states remove status offenders from
secure facilities, many of these youngsters find themselves locked in psychiatric
hospitals as the alternative. Weithorn, "Mental Hospitalization of Troublesome
Iiggtsl;: An Analysis of Skyrocketing Admission Rates," 40 Stanford L.Rev. 773
( .

ndifi nd Developin atiy

In 1939 there were 1,100 public juvenile facilities in the United States,
The average daily population in those facilities was over 54,000 juveniles. Sixty
percent of juveniles held in public facilities belonged to racial or ethnic
minorities. In addition, nearly all juveniles detained prior to trial for
delinquent offenses were held in institutional settings, while three quarters of
those comuitted for delinquent offenses after trial were placed in such settings.
OIIDP: Public Juvenile Facilities, Children in Custody 1939.

Congress enacted JJDPA in part to improve conditions in institutional
settings and to augment community-based alternatives to such settings. One of
the long-standing findings of Congress is that "understaffed, overcrowded
Jjuvenile courts, probation services, and correctional facilities are not able to
provide individualized justice or effective help” for juvenile offenders. Section
101(a)(2), 42 U.S.C. §5601(a)(2). Training schools across the country are
overflowing, yet OJJDP has not fully pursued new technologies that would

- invoive families more in treatment programs and reduce reliance on training

schools. Programs such as Homebuilders, in New York City, are providing
intensive supervision to juveniles, empowering parents tc be active on their
children’s behalf, and reducing recidivism, These programs are generally

" operating without OJJDP support.

-3~



Another important-purpose ol‘ JIDPA is maintenance of a centralized
research effort that resuits in the dissemination of research findings and
Jjuvenile justice data. Section 102(a)(4), 42 U.S.C. §5602(a)(4). However,
OJIDP has been plagued by political considerations that have undermined
implementation of the Act. In addition, OJJDP has not ensured that all
components of the juvenile justice system - e.g., prosecutors and defense
attorneys — have equal access to training provided pursuant to the Act.

Guaranteeing Juveniles® Right to Counsel

While OJJDP makes such discretionary grants, it ignores clear
Congressional mandates. For example, the 1988 amendments to the Act
included a mandate for "establishing or improving services to juveniles
impacted by the juvenile justice system, including services which encourage the
improvement of due process available to juveniles in the juvenile justice system,
which improve the quality of legal representation of such juveniles, and which
provide for the appointment of special advocates by courts for such juveniles."
Section 261(a)(3), 42 U.S.C. §5665{a)(3). To date QJJDP has targeted
resources solely towards volunteer lay advocate programs, but has ignored the
importance of juveniles’ rights to effective representation by counsel.

These omissions are occurring, 25 years after In re Gault, 387 U.S. 1
(1967) (guaranteeing juveniles’ right to counsel at trial), when "in many states,
less than half of all juveniles adjudicated delinquent receive the assistance of
counsel to which they are constitutionally entitled..." ¥eld, "The Right to
Counsel in Juvenile Court: Fulfilling Gault’s Promise," p.3 (Center for the
Study of Youth Policy, 1989). The failure to guarantee juveniles’ right to
counse! leaves unfilled the expectation of the Standards that gli juveniies will
have counsel, which “is essential to the administration of justice and to the fair
and accurate rsolutlnoil of issues at all stages..." i

iv, rties, 1.1,

Conclusion

An aggressive, well-targeted federal role can alleviate the problems with
this nation’s juvenile justice system. To date, that role has been diluted by
inattention to the most serious problems in the system, and by political and
ideological considerations. As a result, the salutary purposes of the Act— which
are consistent with the .[u__enﬂ_e_lum_c;e_&angazds and supported by the juvenile
Justice community— are ignored.

JIDPA should be reauthorized only if Congress squarely addresses
serious problems in the juvenile justice system, diligently oversees OJJDP
?hperlaations, and ensures that OJJDP faithfully executes the letter and spirit of

e law.
Respectfully submitted,
Andrew L. Sonner, Chairperson
Criminal Justice Section

February 1992
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Senator Konr. Thank you.

Both you, Mr. Schwartz, and you, Dr. Melton, make a very pow-
erful case for improving our juvenile justice system. I think by in-
ference you are saying it would be a terrible mistake just to throw
the whole thing out, and proceed with these kids as if they were
adults, and handle them in that fashion-—that that would be going
backwards.

We have heard that from several people today, in a very power-
ful fashion. Some of the arguments that we hear for the mainte-
nance and improvement of the juvenile justice system are pretty
convincing. Dr. Feld, how can you take the position that we ought
to abolish the juvenile courts system?

Dr. Ferp. I would like to suggest, Senator, that the problem of
the juvenile court is not a problem of implementation, it is a prob-
lem in its conception; that what we have done in the juvenile court,
and the judges who just preceded us described it—what we have
done in the juvenile court is tried to combine social welfare and
social control in one system. What happens when we try to com-
bine social welfare and social control is that we inevitably subordi-
nate considerations of welfare to considerations of control.

Providing for child welfare is not just a judicial responsibility, it
is a societal responsibility. Senator Rockefeller last year was the
chairman of the National Commission on Children, and they issued
a wonderful report, “Beyond Rhetoric,” which devoted many, many
chapters to children’s unmet health needs and children’s nutrition
needs, and family needs and tax policies.

They scarcely even adverted to juvenile courts in this whole
volume, trying to take us beyond rhetoric in dealing with the
issues of children, and the reality is that we need to do an enor-
mous amount for children.

The problem of the juvenile court is that, rather than dealing
with children who live in lousy neighborhoods, have inadequate
families, go to lousy schools, have unmet health needs, the juvenile
court has chesen to focus on the one aspect of children that is their
fault, that they committed a crime.

As long as the system identifies children as the recipients for
services on the basis of their least attractive characteristic, it inevi-
tably reinforces the repressive, punitive policies that we see emerg-
ing very, very clearly——in changes in sentencing policy, in changes
in waiver policy, and conditions of confinement institutions. It is
built into the idea that the juvenile court is a welfare agency that
can take care of kids, when it is a social responsibility.

Senator KoHr. Are you suggesting that the problem is at home,
that parents have to do a better job?

Dr. Fewp. Oh, parents have to do a better job, and communi-
ties—

Senator Koui. But we know that.

Dr. FeLD. Yes.

Senator Konr. But we have these young people who get in trou-
ble. Now, you are saying process them through adult court, is that
correct?

Dr. FELD. Yes, I am saying that, and——

Senator KosL. And handle them in essentially the same fashion.
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Dr. Ferp. No, I would add a couple of qualifications. I recognize
that children are not as mature as adults. That means they are less
eriminally responsible, even when they engage in the same miscon-
duct. What follows from that is that children, simply because they
are less responsible, should get shorter sentences than adults who
commit the same kind of offense.

I fialk about this in other contexts—short sentences for short
people.

Similarly, because children are less responsible, we should give
them more procedural safeguards than we give adults, so that, as
Mr. Schwartz was saying, the right to counsel attaches at the first
contact, and stays with them throughout the process—that we pro-
vide more procedural safeguards.

It does not follow that, just because we do justice to kids, that we
give them fair proceedings in open courtrooms with access to law-
yers and juries and the like, that therefore we have to sentence
them to the same institutions that we sentence all other offenders.

We happen to have right now age-segregated dispositional facili-
ties. We call-them training schools, we call them detention centers
and the like.

All T am suggesting is, when we are dealing with people because
they are offenders that we need to deal with them, out of respect
for their personhood, as offenders, which means procedural safe-
. guards, and then some, but what you do with them afterward—
what you do with them afterward especially because they are
~young—imposes a greater responsibility on society, and does not
mean just warehousing them in the way we do with our adult of-
fenders.

- Senator KoHL. So, you and the other two gentlemen fairly well
agreed on the things that need to be done in dealing with young
people, you are only suggesting that in order to accomplish those
things, you don’t have to start with the juvenile court, you can
process it through an adult court, and get the same followup kinds
of activity. Is that correct?

Dr. FeLD. Yes, I am saying that.

Senator Konr. And Mr. Schwartz, what is your response?

Mr. Scuwartz, Well, the ABA, as Judge Orlando mentioned, will
be taking a look at that proposal later this year at our annual
meeting. As a personal matter, I don’t yet think that we need to
scrap the design in order to add safeguards to it that Dr. Feld is
talking about, although I agree with many of the underlying prem-
ises that lead to his conclusion.

There is an awful lot of harm done in the name of doing good in
our business, and I think there are a number of checks and bal-
ances that need to be in place. Some of them were alluded to by Dr.
Melton. For example, the ABA talks about the lawyering role as
not only providing for procedural safeguards, but also providing an
extra set of eyes on the system.

There is a monitoring function to what the lawyer does. There is
a monitoring function to what ombudsmen do, and the ABA stand-
ards on monitoring provide for some opportunities there, as well.

There are program designs: many States have moved toward the
program designs about which some of the judges referred earlier,
and about which, I think, we have here some considerable agree-
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ment—intensive home-based community programs, shorter term
programs.

We brought a lawsuit in Philadelphia some years ago over high
aftercare probation caseloads—those were the parocle officers for
kids—because the city had caseloads of up to 150 to 1. They were
spending $40,000 to $50,000 a year for children in training schools,
without planning for discharge, keeping them in longer, and then
discharging them with no guidance whatsoever when they got
out—an impossible system.

Our State advisory group in Pennsylvania has looked toward re-
inforcing, or changing, that system—improving the discharge plan-
ning and supervision. Lawyers, though, help make that happen.
They bring to the attention of the court kids who are unnecegsarily
incarcerated, who are unnecessarily delayed in exiting the system,
and provide information to decision makers when kids aren’t get-
ting what they need.

I like the idea of having specially trained judges to do that. I
think that right now we have an excellent judiciary in Pennsylva-
nia, by and large, but I also agree that the safeguards along the
way need to be bolstered in a dramatic fashion.

Senator XorL. Dr. Melton?

Dr. MeuroN. Yes, I am not too far apart from Professor Feld, as
you were suggesting, and my arguments for a juvenile court are, in
effect, for a new juvenile court. We need to begin by determining
the kinds of procedures that are functionally equivalent for juve-
niles to those of adults.

For example, what is the meaning of the right to trial by jury to
juveniles as opposed to adults? What are the best ways of accom-
modating those interests, and of taking cognizance of the difficul-
ties that youth have in knowing when and how to exercise rights,
and building a court that protects children in the face of those dif-
ficulties?

I am not confident that the criminal court is in a position to
make those kind of accommodations. I really think that we need a
separate system, although I also agree with Professor Feld that the
juvenile court has been remarkably resilient in the face of criticism
over a period of decades. Much of what needs to be done to meet
the demands of justice is to create a new court. To do so, we need
to build a new knowledge base not only for court administrators
and other policy makers, but also for lawyers, so that they are able
better to represent youth.

In terms of the dispositional side of things, I would like to see
courts get out of the business of being social welfare agencies, too. I
work as a consultant in some communities where the juvenile
court is the first line of service.

For example, in one community where 1 consult there are more
than twice as many kids in the juvenile court system than there
are in the outpatfient services of all the mental health centers in
that area combined, and that simply doesn’t make sense. Courts
are not well equipped to run social services; they are well equipped
to administer justice.

The place where the two meet, it seems to me, is that courts are
in a good position to take on a monitoring, advocacy, and oversight
role, as Mr. Schwartz was implying. Such scrutiny is especially im-
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portant for the youth and families who come before the court itself,
given the severity of the problems that they often present.

Senator KonL. Is it a fair statement that—you all agree that
evltj,?ry young person coming through the system needs to have coun-
sel?

[Nods of agreement.]

Senator KoHL. And if we could accomplish at least that much, or,
at a minimum, that much in our reauthorization, that would be
something of value?

Mr. ScHWARTZ. Yes.

Dr. MerLtoN:. Mr. Chairman, I certainly agree with that. I also
wouldn’t step there.

Senator KoHL. No, of course not.

Dr. MeLtoN. In the sense that, as I was suggesting, juvenile jus-
tice is not the only place in the legal system that we have a real
dearth of representation.

Just to give an example, even though the Child Abuse Preven-
tion and Treatment Act requires States to provide for guardians ad
litem for youth in abuse and neglect proceedings, representation
for parents then is a problem, as Judge Mitchell was indicating.

The few studies that there are on what guardians ad litem in
fact do, suggest that many of them don’t know what they ought to
be doing, both in that context and in divorce.

Just to give an example, in some of the studies that have been
done, over half of the guardians ad litem have never even talked to
the children that they represent. I cannot see how an attorney can
represent a child whom he or she has never met.

We really need to bolster the knowledge base and to develop the
training and the models necessary for representation for children
in a whole variety of contexts.

Mr. ScuwarTz. I agree with that, Senator, but I would qualify it
in this way, that for purposes of this act, and reauthorization, there
ought to be a very clear focus on the juvenile justice system. That
was an intent of Congress in 1988, in putting an emphasis on advo-
cacy, and the right to counsel.

From the ABA’s perspective, it has been unfortunate that there
has been a great deal of discretionary money diverted from the ju-
venile system to some of the guardian ad litem programs that deal
with abused and neglected children, all of which is extremely
worthwhile, in its own right, but, out of a limited pool of dollars, is
not particularly helpful to those charged with delinquent acts or
crimes.

I have just one other little anecdote—I am thinking of an appear-
ance I had in western Pennsylvania some years back, where there
wasn't a lawyer for a child, and where the probation officer, who
had been supervising a child, came in to talk to the judge before-
hand in what I thought was an extremely inappropriate way. I was
a visitor, so I didn’t have much to say.

The probation officer came to say, “Johnny has really not been
doing well, and his parents are alcoholics; he hasn’t committed any
new offenses, but I want to send him away, Judge, and I wanted
you to know that he is not happy about that, but I think you ought
to do it anyway.” The judge said, “Okay, fine, I know what you
want to do, now go out and bring them in.”
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The probation officer goes out, brings the family in and the boy
in, and the probation officer does a much less direct statement of
what he wants the judge to do—"I’'m inclined to think that substi-
tute care might be necessary in this case because of maladaptive
behavior,” and he goes through the rigmarole.

The judge is about to send Johnny away to a training school,
when it suddenly occurs to him that maybe the process is unfair, so
he says, “Johnny, I'm about to send you away, but I'm thinking
maybe I ought to appoint a lawyer for you, because 1 wouldn’t
want you to think that I was railroading you.”

And the boy said, “Judge, do you mean you could railroad me if I
didn’t have a lawyer?”’ The judge said, “Johnny, I can railroad you
whether or not you have a lawyer.”

I think where that judge was wrong is that the chances of it hap-
pening are less when there is competent counsel, who know what
the situation is, who is in the room when all of those discussions
are taking place, and who knows what alternative options are, and
that is the importance of what we are bringing to you this morn-
ing.

Senator Kour. Thank you.

Dr. Fewp. If I could amplify, one of the crucial roles that counsel
plays in juvenile court is simply the ability to make a record, so
that those kinds of proceedings are laid bare for purposes of appel-
late court review.

One of the reasons that so many people are concerned about ju-
venile justice now is, by and large we don’t know much-—I mean,
the public at large doesn’t know much about what goes on in those
closed proceedings, and they show up as appellate court cases very
infrequently, because the lawyers aren’t there in the first instance
to make the records that appellate courts are then in a position to
review.

One of the very, very important functions that mandatory repre-
sentation would provide is to make the record that would provide a
mechanism for appellate court supervision, so that over the course
of time we could begin to develop a body of juvenile court law, that
then would provide an additional framework to regularize judicial
decisionmaking within the juvenile court context.

Because, even now we see appellate court judges saying in opin-
jons, that juvenile court cases come to them much more ridden
with procedural and substantive errors, because they are taking
place in closed proceedings, to which there is very little oversight.

I would also want to emphasize, in talking about mandatory ap-
pointment of counsel, that one of the areas that I adverted to
slightly is this issue of status offenders and representation for
status offenders, because the Supreme Court in Gault focused pri-
marily on juveniles charged with crimes, and many States have
read Gault as not providing counsel for status offenders.

In fact, in the research that I did, it shows up that status offend-
ers, by and large, have lower rates of representation, even than the
many unrepresented delinquent offenders. Those unrepresented
status adjudications come back to haunt juveniles when they run
away, when they are in contempt of court, when they are in viola-
tion of a valid court order—the 1980 amendments to the JJDP Act.
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And it is possible for those status offenders to be bootstrapped
into delinquency as a result of this contempt/valid court order pro-
vision, without ever having had a lawyer at the original adjudica-
tion that gave the court jurisdiction over them at all. And this is
another of those instances of enhancement of sentences, based on
prior, uncounseled convictions.

Senator Konir. Thank you, gentlemen. You have been very, very
helpful, and we would like to have the oppurtunity to use your ex-
perience and your judgment as we move to reauthorization. We
will I;t)e in touch, and we appreciate your coming. Thank you so
much,

Dr. MeLToN. Thank you.

Senator Konr. We have one additional panel, which is our third
panel. This panel includes juvenile justice practitioners and advi-
sors.

I would like to ask David Reiser and Chris Baird to come to the
witness table.

Mr. Reiser is special litigation counsel for the District of Colum-
bia’s Public Defender Service, one of the finest in the Nation. Mr.
Reiser recently took 2 sabbatical to do more in-depth research on
the juvenile justice system, and we look forward to his recommen-
dations, which will combine both practice and theory.

Chris Baird is a fellow Wisconsonite. He is a resident of Madison;
he is senior vice president for the National Council on Crime and
Delinquency. Last year, Chris Baird joined me in visiting Milwau-
kee’s Children’s Court and Detention Center; he recently completed
a report for Milwaukee County, detailing ways to cut down the
overcrowding which we saw in its detention center,

We are very pleased to have you both here, gentlemen. And to
leave time enough for questions and answers, we request that you
hold your statement down to 5 minutes, and your written testimo-
ny will be included in the record in its entirety.

Mr. Reiser?

THIRD PANEL: PRACTITIONERS

PANEL CONSISTING OF DAVID REISER, ESQ., PUBLIC DEFENDER
SERVICE, DISTRICT OF CCLUMBIA; AND CHRISTOPHER BAIRD,
SENIOR VICE PRESIDENT, NATIONAL COUNCIL ON CRIME AND
DELINQUENCY, MADISON, W1

STATEMENT OF DAVID REISER

Mzr. Reiser. Thank you, Senator.

I am going to be very brief. I have three things to say. The first
is to issue an invitation, and the invitation is to go down five or six
blocks to 500 Indiana Avenue, to see how the juvenile court oper-
ates here in the District of Columbia.

I dor’t think we have a problem with the representation by coun-
sel, although not every lawyer is as good as we would like, but I
think it would be instructive to see how the court operates. But 1
think there are two more important places to visit, and I disagree
with Judge Mitchell about this.
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One of the places that you or your staff needs to see is the Chil-
dren’s Center in Laurel, MD, because that is where the pipeline of
the District of Columbia system ends up.

The second place that needs to be visited are the homes that
these children are coming from. It is impossible to understand the
juvenile court or the Children’s Center without understanding
Valley Green and Trinidad and Park Morton, and hundreds of
other places in the city that I could tell you about.

I wouldn’t suggest going at night, and I wouldn’t suggest going
without some company, but I would be happy to take you there.

The second thing I would like to say is to issue a plea. I think
Judge Orlando mentioned the idea that not everybody knows
enough about what good ideas exist, across the country, for dealing
with juveniles, although very well-informed judges know we have
good ways of solving the problems.

My plea is to make the District of Columbia a model for the
country, because anything that can work here, with one of the
most deprived populations in the country, can be a model that will
be instantly recognized and accepted around the country.

What we have here is a system which is physically and intellec-
tually bankrupt, and we have initiatives which are moving in ex-
actly the wrong direction. The legislation that has been proposed in
the District of Columbia is about to do exactly what everybody who
sat in this room today has told you not to do—to increase prosecu-
tion of juveniles, not just for serious violent offenses, but for any
felony—to prosecute those young people as adults, while the record
demonstrates conclusively that the District, over the last 10 years,
anddmaybe even longer, has done nothing to try and address their
needs.

I urge you, Senator-—and I know that appropriations are beyond
the jurisdiction of this subcommittee, but it is my only chance to
talk to you—I urge the Senate to recognize that the problems that
are reflected in the violence on Capitol Hill, which I know that the
Members of Congress know acutely, is not going to be solved just
by preventive detention or incarceration, or by the death penality.

It is going to be solved by dealing with the 12- and 13- and 14-
year-clds who are even now heading into the juvenile court for the
first time,

The third thing I wanted to say is fo tell you a story, and it is a
story about a young woman who I represented about 3 years ago.
She came in because she was arrested for armed robbery, and that
sounds very, very serious, What it really boiled down to was that
she had borrowed an imitation pistol that her mother kept around,
she walked into a dry cleaners where she had gotten money before,
and stuck the dry cleaner up for 89 cents, is what she asked for, to
buy a jar of olives.

The dry cleaner had some karate experience, and knocked the
gun out of her hand, and she was later arrested. That is a very se-
rious crime, and this girl had terribly serious problems. She was
involved in drug dealing—she had been a lookout for drug dealers
since she was 10 or 11.

But you need to understand, Senator, how she got there. She got
there because she had an alcoholic, physically abusive mother, she
was sexually abused as a child. Her little brother, who was 6
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months old, had been diagnosed as having fetal alcohol syndrome,
but nothing was being done for that family.

And I want to echo something that a number of people said,
which is that services have to be delivered on the basis of families,
not just on the basis of juveniles.

I have 40 pages of testimony. I hope you will read it.

Thank you.

[The prepared statement of Mr. Reiser follows:]



251

Testimony of David A. Reiser
Special Litigation Counsel, Public Defender Service for the District of Columbia

Summery
1. The Current State of Juvenile Justice in the District.

+ Mayor Kelly aptly used the term "warehouse" to describe the District's three
secure juvenile facilities.’ Although the District's systemis premised upon providing
parental "care and rehabilitation, " it fails to edﬁcate, to protect, and to improve the
young people in its custody,

+ The District agreed in 1986 to a comprehensive plan to improve its juvenile
justice system in a way that would be consistent with the requirements of the District
of Columbia Code and the expectations of the federal Juvenile Justice and Delinquency
Prevention Act. Nelther the resources, nor the commitment to carry out this plan
have beén in evidence.

2. Proposals for Changes in the District’s Svstem.

+ The Mayor has introduced a wide-ranging Initiative, which contains many
positive elements, but also many negative ones. The positlve festures include an
increase in the use of diversion and early interventions with "at risk® youth., The
negstive features include the wholesale prosecution of juvenlles as young as fourteen
as adults, Including youngsters charged with non-viclent felonles {(such as
"joyriding, " unsuthorized use of & vehicle), Although billed as a $30 million dollar
program, there is little evidence of new resources. Another proposal, the *Violent
Youth Rehabilitation Act, " would violate tha JJDPA by incarcerating juveniles inadult

prisons, and generally loosens standards for prosecuting kids as adults,

' The Mayor used this phrase in her televised speech on November 26, 1991
announcing her anti-crime initiative. YAddress By Mavoer Sharan Pratt Dixont A
New Start: A War of Values to Save Our Children,” at 5.

1
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3. What Should be Done.

- The problems of the District of Columbia are characteristic of our nation's
jnner clities, Chronic youth unemployment, social isolation, and pervaslve-'
hopelessness foster aggression and a sense of "nothing to lose." Too many children
are growing up exposed to drugs and violence in the home, The children entering the
juvenlle courts are from the same neighborhoods, and share the same needs and
vulnerabilities of "at risk" children generally.

. Etn.'lier and more intensive interventions wﬂ.:h "at risk" children are needed.
These services must reach the entire family, and they must cut across traditional
social service agency lines to meet the real needs of the children and the family.
Services should be accessible and neighborhood based. There is overwhelming
evidence that children respond to "labelling." Those who are proclaimed to be
criminals early in life are much more likely to adopt criminal attitudes and to follow
¢riminal careers. "The best predictor of intention to avold crime [is] a self Image as
a good citizen."? Interventions must tﬁerefore bolster self images and avoid
condemning young people.

+ Special programs need to be created for violent juvenile offenders. These
programs must be small, and tailored to the needs of the particular group. For
example, sex offenders by and large have different treatment needs than chronically
violent juveniles, Community protection through these programs is "a function of
people, not locks; of programs, not hardware."*

+ Won-violent offenders should be placed in less secure facilities and community

¢ ANNE L. SCHNEIDER, DETERRENCE AND JUVENILE CRIME: RESULTS FROM A NATIONAL
POLICY EXPERIMENT (1990) é61.

' R. Coates, "Appropriate Alternatives for the Violent Juvenile 0ffender,”

in ROBERT MATHIAS, PAUL DEMURO & RICHARD ALLIMSON, EDS.. VIODLENT JUVENILE
OFFEMDERS: AN ANTHOLOGY (1984) 182.
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programs which are better able to reintegrate them Into a law abiding life in the
community.

« The District of Columbia's juvenile justice system can and should be a model
for the rest of the country. It should recefve special attention and support from the
federal government, It does no good to commit federal resources to the drug war in
the District of Columbia if we ignore the desperate needs of young people growing up
In chronie poverty without adequate family support. Programs which succeed here
will be highly visible, and therefore particularly likely to influence juvenile justice
reforms elsewhere. Congress should appropriate funds to make Improvements in the

District's juvenile justice system possible.*

* 1 recognize that appropriations are beyond the jurisdiction of the
Subcommitiee, however they are needed to accomplish meaningful improvements in
the District's sysienm.

63-659 - 93 - 9
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Mr. Chairman, members of the Subcommittee, T welcome this opportunity to
discuss the important topic of juvenile detention and, In particular, the deplorable
state of affairs here In the District of Columbia.? I think it is appropriate to focus on
the nation's capital for three reasons, Flrst: th_e conditions here in Washington are
a portrait in miniature of problema which exist across the country. Improvements in
the quality of juvenile justice here can serve as a beacon fo Jocal and state
governments throughout the land. Second, Congress has a special role to play
because of its plenary legislative authority over the District and its continuing review
of locally initiated legislation. Third, the need for reform here in Washington is
desperate. We have too.long accepted a juvenile justice system here which does not
improve the young people who éal.l under its jurisdiction, and which therefore does not
protect the community. The District has the highest rates of Incarceration for both
juventies and adults In the country, yet no one would claim its streets are safer,

I want to begin today by providing the Subcommittee with some information
about what Is happening in the secure juventile institutions operated by the District,
Then, I would like to discuss some of the proposaly which hava recently been
introduced to change the system, Finally, I :yould like to offer some concrete

suggestions for action Congress could take now to make our city safer and to make

® J.D., Yale Law School, 1981; B.A., Yale College, 1977. X currently hold
the position of Special Litigation Counsel of the Public Defender Service for the
District of Columbia, an agency established by Congress to provide legal
assistance to indigant persons in the local and federal courts of the District.
D.C. Code § 1-2701 ﬂjﬂ... Since 1988 I have participated in the representation
of the plaintiff class in ,Lq_ncy_u‘_b_gm_g__t_q_f_ggjm;g. Civ. NHo. 1519-85,
The Jerry M, litigation is briefly described below. In addition, 1 have
represented many juveniles in +trial and appellate proceedings and I have
supaervised a number of colleagues in delinquency proceedings in the Family
Division of the Superior Court. Hhile my testimony reflects these expariences
as a public defender, the opinions ! have expressed are my own, rather than
neccessarily those of the agency.

4
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Washington a "model{ ] for the rest of the country."*
I

The Current State of Juvenile Justice

-

Congress erected the framework of the District of Columbia's juvenile justice
system In 1970 as part of the Court Reform and Criminal Procedure Act. Pub. L. 91~
358, 84 Stat. 473, See generslly Lawton, "Juvenile Proceedings -~ The New Look, "
20 AM. U, L. REV. 342 (1971). The purpose of the juvenlle court is to provide
"gupervision, care, and rehabilitation” for dellnquent children, D.C. Code § 16~
2320(c); Inre McP,, 514 A,2d 446 (D.C. 1986). The court's objective is to provide
"care, custody and discipline" as near as possible to that which the child’s "parents
should have provided." Juvenile Rule 2.7 . But from the beginning, reality has

collided with these parental aspirations.

* A few years ago, 1 came across a diary entry written by then first Lady

Elaanor Roosevelt after a visit to a D.C, juvenile facility:
have often said that I thought the District of
Columbia should not only stand ocut for the beauty of
public buildings but that its public institutions should
be models for the rest of the country. I would,
however, be ashamed to have anyone visit the District of
Columbia Training School for Delingquent Girls.

Hever have I seen an institution called & school
which had so little claim to that name. Buildings are
unfit for habitation -~ badly heated, rat-infested with
inadequate sanitary facilities, Childre,. are walled in
like prisoners, in spite of ample grounds and besutiful
views,

The girls are without an educational program or @
teacher. There is no psychiatrist to examine and advise
on the treatment of these unfortunate children, who at
an early age have found the social conditions of the
world itoo much to cope with. Jhere is praclically
nothing but incarceration for the juvenile delinquent.

May 8, 1934 (emphasis added). Much the same could be said about tha District's
juvenile facilities nearly sixty vears later.

7 This mandate derives from the model juvenile court statute adopted in
Illinois in 1899. ROBERT MENNEL, THORNS AND THISTLES: JUVENILE DELINQUENCY IN
THE UNITED STATES 1825-1940 (1973) 127~132; Fox, "Juvenile Justice Reform: An
Historical Perspective,™ 22 5TAN, L. REV. 1187, 1210-1230 (1970); Schultz, "The
Cycla of Juvenile Court History,®™ in H. TED RUBIN, ED,, JUVENILES IN JUSTICE: A
BOOK OF READINGS €1988) 3-4.
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Only a few months after passage of the Act, then Chief judge Harold Greene of
the District of Columbia Court of General Sesslons issued an opinion in ]n re Savoy,
Nos. 70-4808, 70-4714 (October 13, 1970), reprinted in 98 D.W.L.R. 1937, 1943
(1970), hol_ding that the Receiving Home for Chﬂt}rer} located in Northeast Washington
was not a suitable facility for detaining children and forbidding detention of any child
at the Recelving Home after October 13, 1872. He quoted the D. C. Crime Commission's
1966 report calling the Receiving Home "poorly designed and functionally obsolete.”
Judge Greene also referred to a 1968 letter by then-Mayor Walter Washington calling
for a new facility to replace the "wholly inadequate Receiving Home, " and a 1970 report
by the National Councii on Crime and Delinquency describing the Recelving Home as
"an excellent example of how not to design a detention facility." This facility, now two
decades past obsolesence, is not only still in use, it is chronically and dangerously
overcrowded. The Receiving Home is an enduring symbol of neglect and inertia.

It may be of particular concern to the Subcommittee, which has oversight
responsibility over the Juvenile Justice and Delinquency Prevention Act,® that one
of the reasons the Receiving Home is overcrowded’ is that it has' become the dumping

ground for children who do not belong in a facility for delinquents, but for whom the

* Pub. L, 93-415, 88 Stat. 1109 (1974), amended Pub. L. 96-509, 94 Stat.
2750 (1980). The Act declares the policy of Congress to be: "to provide the
necaessary resources, leadership and coordination (1) to develop and implement
effective methods of preventing and reducing juvenile delinguency, including
methods with a special focus on maintaining and strengthening the family unit so
that juveniles may be retained in their homes; (2) to develop and conduct
effective programs to prevent delinquency, to divert juveniles from the
traditional juvenile justice system and to provide citically needed alternatives
to institutionalization; (3) to improve the quality of juvenile justice in the
United States; and (4) to increase the capacity of State and local governments
and public and private agencies to conduct effective juvenile justice and
delinquency prevention and rehabilitation programs and +to. provide research,
evaluation, and training services in the field of juvenile delinquency
prevention.™ 42 1.5.C. § 5602(b), AN

' Most of the more than $200,000 in fines paid by the District government
because of instituticnal overcrowding is due to overcrowding at the Receiving

Hom Nineteenth Report of the Monitor. Jerrv M. v, D.C,, Civ., No. 1519~-85 (Dec.
20, 1991) at 6,6.

6
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District of Columbia has provided no other housing.'® The population at the
Receiving Home on any given day is likely to include "PINS" children and children who
are neglected, but who have absconded from non-secure facilities, in violation of the
funding requirements of the JJDPA." Because these children are housed at the
Recefving Home, there is less space avellable for younger and more vulnerable
delinquent children, who are consequently sent out to the "Children's Center"
facilities in Laurel, Maryl;md.

In 1978, Judge Gladys Kessler of the Superior Court issued a "comprehensive
order mandating sweeping changes in the internsal operation of the Children's
Center,"

at and Committed at Cedar Knoll, 430 A.2d 1087 (D.C. 1981). Judge Kessler's order
was the product of an investigation she conducted into allegations of mistreatment of

Juveniles detained or committed to the Children's Center which came to her attention
as the presiding judge in the '"mew referrals" courtroom. She initiated the
investigation because, "[1]f there is validity to what, at this point, are still unsv.~en
and unproven charges, then the horror of what is happening to children at Cedar

Knoll is almost beyond belief.” After a full hearing, Judge Kessler issued an order,

)  The District relied upon neccessity arguments to Sustify its
incarceration of a "PINS™ child at the Receiving Home. In re: H.l,, No. 90-787,
(D.C. Hev. 20, 1991), pet, for roh._ pendina.

" The JJDPA requires States receiving federal JJDPA funding to implement
rlans which “provide within three years after the submission of the initial plan
that juveniles who are charged with or who have committed offenses that would not
be criminal if committed by an adult or offenses which do not constitute
violations of valid court orders, or such nonoffenders as dependent or neglected
children, shall not be placed in secure detention facilities or secure
correctional facilities.™ 42 U.S.C. § 5633(a)(12)(A). 1In its response to the
petition for rehearing in HW.lL., the District did not dispute that housing
neglacted children and status offenders at the Receiving Home violates the JJDPA.
See H.R. Rep. 96946, reprinted ip 1980 U.S. Code Cong. & Admin. News 6098, 6111;
45 Fed. Reg. 54194 (Aug. 14, 1980)(criteria for compliance with
deinstitutionalization requirements of JJDPA); Department of Justice, Office of
Juvenile Justice and Delinquency Praevention, Policy No. 89-1201 (April 1989);
Policy Ko. 89-1204 (April 19389).
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requiring, among other things, procedures for monitoring physicalabuse of residents
by staff, adequate staffing, adequate staff training, and the creation of a treatment
plan for each detalned or committed delinquent. The D.C. Court of Appeals reversed
Judge Kessler's order in 1981 because, it concluded, she lacked the jurisdiction to
issue such a broad remedial order on the basis of her jurisdiction over four individuals
confined at the Children's Center but who were subsequently released, and because
she had not even attempted to comply with the class certification requirements of Civil
Rule 23.

Conditions at the Children's Center did not improve. In 1985 the Public
Defender Service and the ACLU National Prison Project filed a class action lawsuit on
behslf of children confined at Oak Hill, Cedar Knoll, and the Receiving Home,
asserting violations of their constitutional and statutory rights to adequate and
humane treatment. Jerry M. et al., v, District of Columbia, etsl., Civ. No. 1519-85.
The District settied this lawsuit on July 24, 1986 by entering into a consent decree.
The Jerry M, consent decree establishes a bilueprint for an effective juvenile justice
system., It recognizes the community's interest in securely confining chronic and
dangerousoffenders, while at the same time establishing community-based placements
for most delinquents, More than five years later, after countless court hearings,
contempt citations, and nearly three quarters of a million dollars in fines, the juvenile
justice system described in the Jerrv M, deeree still exists only on paper.

Time and space do not permit a full accounting of the deficencies of the
District's juvenile justice system. The principal failings include:

+ the failure to provide adequate community follow-up after release. Common

sense and numerous studies have shown thiat continuing intervention, supervisionand
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support in the community after release is important.’* The high recidivism rates for
juventile offenders In the District can be traced, in part, to the failure of the Youth
Services Administration adequately to plan for release and to establish a support
network for released youth. I-n part, this a reflection of the dearth of community-
based proérams operated by the District, but it iz also a reflection of a lack of
coordination between the institutions and the social workers responsible for
"aftercare.™ Although this problem was to be remedied by a comprehensive case
management system, ** under which each child would be assigned a case manager who
would be responsible for his or her treatment from institution to community placement,
implementation of case management has been hampered by staff shortages and lack of
dhectioﬁ. ’

» faflure to provide family-based treatment. For similar reasons, the District
has been slow to adopt the model of family based intervention which has been used
successfully elsewhere, By way of illustration, the plan for community based

treatment developed pursuant to the Joerrv M. censent decree requires the District to

* See e.g., Fagan, Rudman & Hartstone, "Intervening with Violent Juvenile

Offenders: A Community Reintegration Model," in YJO 207-230; Goins, "lLetter to
a Dirsctor of Corrections: implementing a Program for Serious/Viclent Offenders,™
id, 263-252; Llindgren., "Continuous Case-Management with Violent Juvenile
Offenders."™ id. 255-271; Altschuler, "Community Reintegration in Juvenils
Offender Programming,™ 365-375.

¥ The Consent Decree established a panel of three experts to design a
comprehensive network of community based programs based upon an assessment of the
District's juvenile delinquents and their needs. The Court initially approved
the Pana2l's plan in October 1987, Memorandum Order "A™, and reapproved the plan
with slight modifications and extended deadlines for compliance in May 1988,
Memorandum Order "B"™. Although successive administrators have reaffirmed their
commitment to implementation of Order B, there is little evidence of progress.
In 1990 the District of Columbia Court of Appeals upheld contempt findings
against the District, and agreed ™the record fully supports the trial judge's
finding ... that the District had ample time and opportunity over a three year
period to develop new detention and commitment alternatives.” District of
Columbia v, Jerry M., 571 A.2d 178, 188 (D.C. 1990). Netwithstanding this
finding, and the affirmance of the trial court's remedial order, the trial judge
rejected the District's claim that it had made "aggressive, conscientious and
good faith efforts™ to comply, "To the contrary, the adjectives which best
describe the defendants' approach are derelict, unconscionable, and disobedient.™
Memorandum Order "J%", % 1106 at 50 (filed Aug. 21. 1931).

9
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establish a community program for children from 75 substance abusing families, This
program recognizes the devastating effect of parental alcohol or drug abuse on the
entire family. It was intended to break the often-re_peated cycle of dependency upon
drugs or alcohol, and to alleviate the conditions which frequently drive youngsters
out of the' i‘amﬂy home. The original l.mplementatlo%: date for this program was April
1, 1989. Yet nearly three years later, the program is nowhere in sight. Many of the
juvenile offenders in the District's institutions leave them only to re-enter the same
debilitating family environments which contributed to their earler delinquency.
Without interventions which address problems shared by the ex'xtire family, successful
rehabilitation of many of these youngsters is Impossible, Ironically, the institutions
further undermine family ties by forbidding all visits by siblings between t};irteen and
twenty one. Even a sister who has been a primary caretaker cannot visit her brother
without a court order. This policy violates the consent decree, but it has not been
changed.

» the failure to separate serious and violent offenders from detainees and less
serious offenders. At all three secure institutions, detainees and committed youths
are housed together. Current District of Columbia law forbids a ¢hild to be detained
before trial "if it would result in his commingling with children who have been
adjudicated delinquent and committed by order of the [Family] Division," unless
authorized by the court. D.C. Code § 16-2313(b). Nevertheless, commingling is
pervasive. In addition, the District has elected not to implement a proposal to

establish smaller, decentralized secure facilities for violent and chronie cffenders, ™

' The Panel created by the Consent Decree proposed establishing small
decentralized facilities for serious and vioclent offenders. The District
appealed this portion of the plan as beyond the Panel's mandate to davise
community-based alternatives to institutional confinement. The Court of Appeals
agreed this was beyond the Panel's jurisdiction. ric umbia e
M.» 571 A.2d at 189,
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Consequently, these juveniles are housed in the same Pacllities as thirteen year old
first offenders arrested for joyriding or theft. This commingling interferes with
rehabilitation in two ways. First, it makes it harder to develop and to implement
programs tallored to the needs of serlous offenders, such as youngsters with a history
of sex offenses or violence.™ Second, it allows older, more savvy, and hardened
residents to serve a&s role models and leaders within the institution.'* This-
undermlnes the socisl learning efforts of staff to promote respect for the law.

+ the failure to educate. Many of the chlldren who come before the Family
Division of the Superior Court rarely attend school. Many of those who do, perform
poorly and devotelittle attention to their studies. Yet, when presented with a captive
asudlence, many of whom are eager to attend classes, if only as a break In routine, the
District has failed to provide an adequate education. Over the years school time has
been lost because of teacher absences, the lack of substitute teachers, and staff
shortages which keep the residents confined in their cottages. Even when school is
held, the educational program is defective. Ability grouping is rudimentary., There
are no specisl programs for detainees, who should be evaluated and given special
short-term school programs designed to get them back into gchool upon releasge,
Screening and specjal education classes are inadequate. Despite repeated
recommendations and evaluations, the District has not developed a comprehensive
pre-vocational and vocational program for youngsters in its custody. More than three

years ago, at the beginning of the 1988 school year, our office challenged the

® Different types of offenders tend to have different treatment needs. See,
@.9,, Lane & Zamora, "A Method for Treating the Adolescent Sex Offender,™ V)0
347-366G; Agee & McWilliams, "The Role of Group Therapy and the Therapoutic
Community in Treating the Violent Juvenile Offender," id, 283-295; Hartstone &
Coccozza, “Providing Services to the Mentally Ill, Violent Juvenile OUffender,™
id, 157-173.

' Sep JEROME S. STUMPHAUZER, HELPING DELINQUENTS CHANGE: A TREATMENT MANUAL
OF SOCIAL LEARMNING APPROACHES (1986) 4-5, 72

11
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District's violation of the educational provisions of { he consent decree. Several plans
and promises later, the school system remains in disarray, In August of last year, the
judge in the Jerry M. case wrote, "nothing in the record of this case indicates that
defendants have made the effort necessary to equip YSA residents with the
educational or vocational skills they need so desperately.” Memorandum Order "K"
(filed August 21, 1951).

« the failure to provide adequate living conditions. Many of the young people
in the District's secure facilities are products of its decaying publlc housing. The
District houses them in three institutions, each of which suffers from mejor physical

defects., The buildings at Cedar Knoll are outdated., They have leaks,' no

"7 The Court-appointed Monitor wrote in his most recent report:

Maintenance at the institutions continues to present
serious problems at the three institutions, particularly
Cadar Knoll. YSA administrators increasingly must
resort to private contracters if +tolerable 1living
conditions for residents are to be maintained, At the
beginning of the summer, almost without exception, air
conditioners in the living units at Oak Hill were non-
or barely-functional. Institutional administrators said
that, beginning in early spring, they had pleaded for
air conditioners to be repaired or replaced before
summar, but that their pleas went unanswered. 0On July
16 counsel toured the facilities and confirmed the
presance of non-working equipment. The temperature in
the residents®' rooms was well above the maximum of &0
degrees specitied in the Consent Decree. Hithin a
weak, existing air conditioners had been repaired,
broken or missing units had been replaced, and fans had
been acquired for each of the units.,
X X X

The problems of general maintcmance are no nearer
being solved than at the beginning of the monitorship.
For example, the Monitor's ninth report, issued in March
1989, described three leaking rooms in Bunche Cottage at
Cadar Knoll, which could not be used in snowy or rainy
weather. Today the situation is unchanged except that,
as is the case whenever leaks are not corrected, it has
grown worse. Four rooms were described as "like living
under a waterfall," and three more should not be used in
cold weather.

Nineteenth Report at 17-18. The Hewly appointed Administrator of YSA finally
closed Bunche Cattage in February 1992.

12



ventilation, and inadequate heating and cooling, Some of the cottages at Cedar Xnoll
have been periodically infested with vermin, including snakes, Oak Hill is more
medern, but the heating and cooling systems do not work, so that residents swelter
or freeze with the season. Theseliving conditions promote tension and violence in the
Insiitutions. Moresover, they undermine any hope that the residents will perceive
their conifinement as benlign cr paternal. Conditions are aggravated by frequent
lockdowns, leaving youngsters confined in their rocoms with nothing do because there
aren't enough statf to provide security with residents out of their rooms,

+ the failure to provide a safe environment. Two of the gravest risks for young
people in confinement are physical ebuge by statf and suicide. Sofar, the District has
not appropriately desalt with either problem. A suilcide in May of 1989 ‘sparked an
Investigation which linked the suicide to inadequate staffing and & fallure to identify
the child as a sulcide risk despite a history of depression and suicldal gestures, The
District government recently settled a lawsult with his estate.'® Although the
District has finally drawn up a sulcide prevention plan after long delay, full
implementation of that plan will izot take place until more psychoiogists can be hired
to screen and monitor youths at risk of suicide. Since the sulcide jn May of 1989,
another youth killed himself and there have been several other attempts.'!

Another investigation, this one of physical abuse by staff, led to n 100 page
report and recommendation by the court-appointed Special Master. He found that

children in YSA custody "are housed in institutions in which lawless behavior by those

" Howard, mSettlement Set in Cedar Knoll Suicider D.C. to Pay $150,000 to
Homan Hhose Son's Threat Hent Unheeded,™ Hashington Post, Nov. 19, 1991 All,

" In August of last vear the court issued an order requiring full
implementation of the suicide prevention plan by Uctober 15, 1991. Memorandum
Order *M,"™ (filed Aug. 22, 1991). The Monitor's most recent report expressed
"Usome unresolved guestions regarding whether the [District's) status report
:md;cate: ic]unpl:;ance with the Court's orders on suicide prevention.”

a n.6,
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responsible for caring for, and protecting, them is folerated.” Inre: Staff Physical
Abuse, JerrvM, v, District of Columnbia (proposed findings of fact, conclusions of law
and remedial order filed July 24, 1991) at 2. The Special Master found that one staff
member at the Recelving Home had never been disciplined for repeated assaults on
residents, including a girl and a fourteen year old who welghed less than 100 pounds.
Other staff members concealed evidence that he inflicted injuries which put another
youth in D.C. General Hospital. The District still lacks a meaningful system for
detecting abuse when it occurs, for disciplining staff who commit abuse, and for
training etaff to prevent abuse. Recently, three staff members were reassigned to
positions which involve no contact with youngsters because of abuse charges. But
this reassignment came only after judicial apt]on loomed.

> the faflure to place youngsters in programs and facilities tailored to their
needs. One of the systemic problems in the District of Columbia is the absence of
community-based alternatives to the secure institutions. A panel of experts,
including one selected by the District, thinks that only 102 secure beds are neaded.
At present, tht;re are about four hundred. The lack of options hampers judges, who
cannot place kids in programs that do not exist. In addition, even when judges
specifically designate community facilities, such as shelter houses or group homes,
youngsters may wait waeks or months for bed space. The District has paid nearly a
half million dollars in flnes because of delays In shelter house and group home
placements, yet they persist. For many children with serious learning disabilities or
emotional problems, placement in special residential programs is the best answer.
Yet, many of the youths ordered into residential programs by judges languish for
months in a secure facility because of bureaucratic delays In placement. Since these
youths are supposed to go elsewhere, treatment plans are not developed while they

remain In the institutions. These especially needy youths are simply warehoused until
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they are, in due course, placed.
11
Current Proposals for Change

As everyone who lives in the metropolitan D, C. area knows, we are in the midst
of an upsurge in serious crimes of vivlence by young people. In my judgment, this
increase flows from the confluence of four factors: (1) demographic trends which
reflect an increase in the adolescent population;* (2) the recruitment of many
youngsters as drug desalers and lookouts following the enactment of mandatory
minimum penalties for adults in 1983; statisteally, the Increase in juvenile drug
arrests coincides with the enforcement of the mandatory minimums; '(3) the easy
availabiisty of guns in the area despite sirict local gun control; and (4) the collapse
of the social structure of impoverished communities in the city;* there are hardly
any refuges of strength and support for teenage mothers or role models for young
men, The District has never responded effectively to level of despair in the most
impoverished areas of the city. Housing continues to decay;? the Department of
Public and Assisted Housing refusus the help of volunteers offering to do repair work.

Neglected and ebused children remain in foster care for years without efforts at family

* Criminplogist James Q. Hilson sees an “exponential™ relationship between
an ipcrease in the number of young people and the incidence of crime. JAMES Q.
KILSON, THINKING ABOUT CRIME (1975) 16-17.

* see generally, WILLIAM JULIUS WILSON, THE TRULY DISADVANTAGED (1987}.
The similarity in characteristics of "truly disadvantzaed™ communities across the
sountry is reflected in journalistic accounts such as LEON DASH, WHEN CHILDREN
vANT CHILDREN (1989)(Washington Highlands section of Hashingten, B.C.); ALEX
KOTLOWITZ, THERE ARE NO CHILDREN HERE (1991){Henry Horner Homes in Chicago); LEON
BING, DO OR DIE (1991)(South Central Los Angeles).

2 There have been numarous newspaper stories written about deslays in
repairing public housing, See, e.g9, Sanchez, "D,C. Council Hears Dismal Tales
of Public Housing Repair Delays," k{ash;uggon Post, March 1, 1992 B8. Conditions
have actually worsened since the Children's Jefanse Fund criticized delays in
repalrs and the hzgh number of vacant apartments.

e Di :t_of Columbia and I]
Asgn.éa_ﬁzr_ihss_lm; (1991) 35-86.
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reunification or permanent placement.?® The school system teaches a fraction of the
students who enroll.* And the juvenlle justice system is a warehouse or a prepartory
school for adult offenders.?

There are many constructive things the Distriet government could do to
alleviate the conditions which breed alienated youths who do not value their own lives
or those of other people. Instead, however, "reform” proposals have focused on
gymptoms rather than causes, Although the present juvenile system has not even
attempt to rehabilitate, proponents of statutory changes in the juvenile law of the
District of Columbla have prematurely declared rehabilitation a fallure. It is too soon
to say that nothing works, because notking has been tried.

In deciding whether there is 2 need to "get tough, " or whether the problem of
juvenlle crime is better addressed by more effective rehabilitation strategles, 1t is
important to understand how the District's present juvenile court operates. Judges
of the Superior Court rotate through the Family Division as well as the other divisions
of the Court, so there is no permanent juvenile court bench.** Although judges

newly assigned to the Family Division receive training, the judges assigned to the

# The United States District Court recently found violations of federal law
in the management of the District's foster care system for abused and negplected
children and ordered improvemants, including the hiring of more social workers,
Tha District government has thus far not complied fully with the court's order.

n A._eot al. v, Sharon Pratt Dixon, 762 F.Supp. 959. 997 (D.D.C.
1991)("outraqeous deficiencies.") See Plaintiffs' Memorandum in Opposition teo
Defendants' Motion to Enlarge Time (filed December 30, 1991)(describing
noncompliance with remedial order).

¥ A racent Waudit" of DCPS revealed what anyone in daily contact with
youngsters alresdy knows. [CITE]

¥ Even the most positive aspects of the Mayer's initiative to reduce
juvenile crime appear to be coming at the expense of existing programs for youth.
See Garreau, *Youths Join Protest of Planned Cuts in D.C. Community Programs,”
» Feb, 23, 1992 B8 (descrﬂung cuts in erime prevention and
recreation programs). The proposed expansion of the youth summer jobs program
this summer merely restores cuts made the previous year.

* Sea DISTRICT OF COLUMBIA COURTS, ANNUAL REPORT (1990)73-82.
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Juvenile Brinch do not necessarily have any specialized training in, orientation
toward, or belief in rehabilitation. These judges are not neccessarily expert in the
myriad of psychological and soclological factors which contribute to delinquency, or
with the wide varlety of therapeutic approsches which have been adopted across the
country to.treat serious and chronic delinquency. Relatively few Superior Court
judges come to the bench with any previous experience in delinquency cases; those
who do are most often former prosecutors from the Office of Corporation Counsel.?
More frequently, Superjor Court judges have experience as prosecutors or defense
counsel in adult criminal cases. Indeed, the Juvenile Branch is often the first
assignment for newly appointed judges who prosecuted criminal cases in the Office of
the Unltéd States Attorney becau;ie those judges would be disqualified from too many
cases on 8 Criminal Division calendar. The organization of the Juvenlle Branch tends
to produce a "culture” which Is not particularly oriented towsrds treatment and
rehabilitation of juvenile offenders.

Within the Juvenile Branch, cases are handled In a manner which parallels the
adult criminal justice system. Until 1989, the Juvenile Branch employed & "master
calendar” system in which cases were assigned to judges for trial or guilty plea
proceedings by a single calendar control judge. Motions were heard on & special
motions calendar. Now, all cases are assigned at the child's initial hearing to one of
two "individual calendars” and all further proceedings are ussigned to a single judge.
The individual calendars tend to produce greater incentives to "settle”" cases through
plea negotiations since the judge who will ultimaiely decide upon a child's placement
now has an incentive to reward early guilty pleas which did not exist under the

previous system. The adoption of Individual calendars, whatever its management

* Sgg "The Judges of D.C. Superior Court: Profiles and Perspectives on the
€2 Men and Homen Who Oversee Justice in the District of Columbia," Legal Times,
Oct,. 24, 1988 17-30.
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benefits, has tended to Increase the similarities baetween adult criminal and juvenile
proceedings.

In a nutshell, a juvenile case, like a criminal case, begins with an arrest. A
juvenile may simply be admonished by a police officer, in which case a record is made
of the "cor;tact" for future reference. An arrest may be based upon the officer's
observations and information from citizens, or it may be based upon a "custody
order, " the equivelent of a warrant, D.C. Code § 16-2303, If the child Is arrested,
the police Youth Division takes custody of the child whe s either released Immediately
to his or her parents with a date to come to court (community cases) or is Incarcerated
at the Receiving Home for Children on Mt. Olivet Road in Northeast Washington,
D,C. Code § 16-2311(a). This system is comparable tc the system of citation release
for adults charged with petty offenses. Community release is less frequent in the
District than it is in many other jurisdictions, however. At times, because of
overcrowding, arrested juveniles are held overnight at the Central Ceilblock at 300
Indiana Avenue, N.W., or at the Children's Center in Laurel, Maryland.**

The next step is the review of the charges by the court Soclal Services Intake
Branch, which weighs social factors including the child's prior history of "contacts"
with the police, school aitendance, and family ties to determine whether formal
charges should be filed. D.C. Code § 16-2305(a) (Director of Social Services to
determine whether the best interests of the child and the public warrant charging).
The final decision whether to file charges is up to the Office of the Corporation

Counsel, Law Enforcement Division, Juvenile Section. D.C. Code § 16-2305(a), The

Corporation Counsel then files a "petition" alleging delinquent acts, which Initiates .

formal judicinl proceedings. D.C. Code § 16-2305(b). During the time this review is

* Engel, "D.C. Juveniles Shuntad Nightly to Cedar Knoll,"™ Washington Post,
Nov. 22, 1986 D3,
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taking place, the child is held {n the courthouse cellblock. Very young or very small
children are held in a special "at risk"” room, where they are supervised by special
officers, D,C. Code § 16-2310.1.

Thae initial hearing in a juvenile cace takes place before 8 judge aAsslgned to the
Family Dlvi;ion, usnally in the late morning or afternoon of tiiz day following the
arrest, although the child may be incarceratad lenger if arrested on a weekend, D.C.
Code § 16-2308, District of Columbia law presumes that a child charged with &
delinquent act shall be released before trial ("factfinding hearing”) and sentencing
("dispositional hearing") unless detention is necessary to protect the "person or
property of others or of the child,” or "to secure the child's presence ut the next
court hearing." D, C, Code § 16-2310(e). A child charged with delinquency may alsa
be placed In & shelter house if the family is unable to provide adequate supervision or
care, D.C. Coded § 16-2310(b).- Because of the chronic shortage of shelter house
space, however, many children who belong in shelter houses ave placed in secure
detention at the Children's Center. Since 1989, ths District has paid s total of
$103,200 in fines at a rate of $100 per day for each child whe is incarcerated in 8
detentlon facllity awaiting space in a shelter house for more than ten days. The judge
may also leave placement up to the expertise of the "Screening Team," which is
operated by the Youth Services Administration (YSA) of the Departiment of Human
Services (DHS). The Screening Team has the legal authority to place children in home
detention, however it has been instructed not to do so by the Office of Corporation
Counsel, which means that scarce shelter house beds must be aliccated to children whe
could live st home if closely monitored by social workers under the home detention
program. The Screening Team also appears to assign children who are appropriate
for shelter house placement to sasure facilities when no shelter house beds are

aavilable in order to avold fines for children on the walting list.
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Before a child may be separated from his or her family, the Court must hold a
hearing to determine whether the charges are supported by "probable cause." D.C.
Code § 16-2312. This determination is based upon the hearsay testimony of a police
officer, rather than that of a witness with personal knowledge. If the judge finds
probable cz‘ause, and the child is eligible for de?entlion pending trial, D.C. Code §
2310; Juvenlie Rule 106, the judge may simply crder detention or specify a facility.
Smaller and younger children, as well as children with special emotiona! or medical
problems are often sent to the Receiving Home. Because of svercrowding, however,
many children who would oerdinarily be confined at the Receiving Home are sent to the
Children's Center,

While the child is detained, his or her lawyer goes through the routine of trial
preparation in a manner which is largely indistinguishable from adult criminsl cases,
Discovery, motions, and investigation lead up to a status; hearing before the
indiviiual calendar judge, who may accept a gullty plea or set the case for trial. In
less ser:ous cases, first offenders may be offered a consent decree, which results in
dismissal of the petition after six months upon fulfillment of certain conditions. D.C.
Code § 16-2314. A diversion program also exists for juveniles charged with less
serijous offenses, but diversion is open only to a percentage of thdse charged with
eligible offenses who are selected at random.

Trials and guilty pleas are almost identical to their criminal counterparts, with
one important exception. Although juveniles have many of the procedural rights of
adults, mmxg_ggult, 387 U.S. 1 (1967); In re Winship, 397 U.S. 358 (1970) ; their
guilt or innccence of the allegations in the petition is determined by a single judge
rather than a jury. D.C. Code § 16-2316(a). See McKelver v, Pennsylvania, 403
U.S. 528 (1971). McKeiver rests on the propositon that juvenile proceedings lead to

treatment rather than punishment,
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1f a child is found guilty ("Involved"), the judge proceeds to a dispositional
hearing. The court must determine whether the child is in nesd of care and
rehabllitation. No dispositional order may be entered unless the child needs care and
igfiabmtatlon, even if the child is found to have violated the law, Inre M.C.X., 293
A.2d 874 (D.C. 1972). The court Social Services Division prepares a predisposition
study, D.C. Code § 16-2319. After reviewing this report as well as submissions by
counsel for both sides, the judge may (1) place the child on probation under the
supervision of the Court Division of Social Services; or (2) commit the child to the
custody of DHS or other agency. Probation may range from weekly or monthly
reporting to extensive counseling, community service, and supervision under the
suspices of the High Intensity Treatment and Services (HITS) program.

A probation order may lgst for a year, D.C. Code § 16-2322(a)(3). Probation
may be revoked or extended if the child violated the terms of the probation order.
D.C. Code § 16-2327. A commitment may last for two years, D.C. Code § 16-
2322(a) (1), and may be extended for up to a year at a time until the child reaches age
21. D.C. Code § 16-2322(b), (e). This means that a child committed for a homicide at
age 14 could remain in DHS custody for up to seven years. Judges consider public
safety in determining the length of confinement. In__ng._,L, 546 A,2d 429 (D.C.
1988).

Commitment, generally to the Youth Services Administration of DHS, can take
several forms, Many youngsters, inciuding mény of those found gulilty of murder or
other serious offenses, are placed in private residentfal facilities around the country
which provide therapeutic services. Because DHS does not operate such facilities
locally, it must contract with private providers at a much greater expense. A child
may also be committed to Oak Hill, Cedar Xnoll, the Receiving Home, or Harambee

House (a small facility for girls). A less restrictive alternative is commitment to a
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group home, but these spaces are in chronically short supply. The Distriot has paid
$ 316,000 in fines since 1989 because children wait weeks, even several months, for
group home beds,

Not a‘ll of those arrested for offenses comn;ltted while under 18 go through the
juveniis system described above. At present, there are {wo routes to prosecution in
the adult Criminal Division of the Superior Court, The United States Attorney also
has the power to prosecute juveniles as sdults in the United States District Court. 18
U.S.C. §5032. Since the latter authority is rarely exercised, the focus here will be
on Superijor Court walver and transfer.

1. Walver. The Family Divisfon has jurisdiction over offenses by children. The
statutory definitfon of "child" "does not include an individual who is sixteen years or
older and -- (A) charged by the United States attorney with (1) murder, forcible
rape, burglary in the first degree, robbery while armed, or assault with intent to
commit any such offense, or (ii) an offense listed in clause (1) and any other offense
properly joinable with such an offense.” D.C. Code § 16-2301(3). The United States
Attorney frequently prosecutes non-homicide shootings, such as the recent "drive
by" shootings at Dunbar High School, as assauits with the intent to murder, allowing
sixteen year olds to be prosecuted as adults and sentenced to mandatory minimum
sentences of five to fifteen years and maximum sentences of fifteen years to life
imprisonment. See Hobbs v, United States, No. 91-191 (D.C. June 24, 1991) (reading
D.C. Code § 22-503 to establish offense of assault with intent to murder). Under this
provision, the decision to prosecute a sixteen year old as an adult is entirely within
the discretion of the United States Attorney, and is not contingent on any social
factors or the youngster's amenability to rehabilitation.

2. Transfer. A child under age 18 may be transferred for prosecution as an

adult if (1) the child is fifteen or more and is charged with any felony; or (2) the child
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is sixteen ormore, charged with any offense, and is already committed as a delinquent
child pnd it is shown after & hearing there are not "reasonable prospects for
rehabilitation” before he or she reaches 21, D.C. Code § 16-2307(a)(1), (2), and (d).
A child over 18 may be prosecuted as an adult for an offense committed before age 18
if it is shown at a he.arix?g that there are not reasonable prospects for rehabilitation
before age 21, but this is a rarely invoked provision. The burden at the hearing is
on the Cerporation Counsel, D.C. Code § 16-2307(d). The judge is required to
consider: the child's age; nature of the present offense; extent and nature of the
child's prior record; the child's mental condition; the nature of past treatment efforts
and the child's response to them; and the techniques and facilities available to the
Family Division and to the Criminal Division to accomplish rehabilitation. D.C. Code
§ 16-2307(e). Transfer requests are rarely granted because there is often little
evidence of serious efforts at rehabllitation in the past, and minimal evidence that
there are resources to achieve rehabilitation in adult correctional facilities. A child
who is transferred under this provision faces the same range of penalties as any adult
charged with the same offense, and there Is no guarantee that the child's sentence,
1f he or she is convicted, will promote his or her rehablilitation.?'
Propoged Legislation

A. The "Violent Youth Rehabilitation Act (VYRA)."

Although called a "rehabilitationact, ® thislegislation actually discards careand
rehabiitation as operative principles in the District's juvenile justice system. In

genersl, the legislation makes It much easier to try juveniles as adults, and to

?* Following the repeal of the federal Youth Corractions Act, the District
of Columbia Council enacted the Youth Rehabilitation Act, D.C. Code § 24-801 at
seq.. The YRA gives a sentencing judge the discretion to sentence a defendant
%o an indeterminate term at the Youth Center, with the possibility of earning an
expungement of his or her conviction. YRA sentencing is an option for youths
under 22 years of age, but there is no reguirement that a child transferred for
prosecution as an adult be sentenced under the YRA.
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incarcerate juvenile offenders in adult fecilities. Itis plainly a "get tough" measure,
but it is not limited to serious or vioclent offenders.

1. Easier Transfers.’® Sectlon 3(a) and (b) of the VYRA changes the existing
transfer stx_;tute to shift the burden of proof to the child in all cases, and to create a
presumption in favor of adult prosecution for any child charged with any felony with
a previous adjudication for "an offense with a deadly weapon." While the title of the
bill and the findings concentrate on children accused of serious crimes of violence,
these changes are much more far reaching.

The current transfer statute, Section 16-2307, applies to any fifteen year old
charged with & felony. Felonies include joyriding (unauthorized use of vehicle, D.C,
Code § 22-3815), attempted purse-snatching (attempted robbery, D.C. Code § 22~
2302), and theft of property worth over $250 (D.C. Code § 22-3811). Under the
proposed legislation, a fifteen year old first offender caught joyriding would eitlier
have to persuade the court that he could be rehabilitated, or be prosecuted as an
adult. The same would be true of a previously-committed sixteen year old charged
in a new case with shoplifting. Shifting the burden of proof in this way is 8 shocking
admission of our lack of faith in the capacity of our juvenile justice system to
rehablilitate anyone.

The other change is equally sweeping. The bill proposes a presumption that a
child with a previous adjudication for "an offense [committed] with a deadly weapon"
is Incapable of rehabilitation. While on first glance "deadly weapon" offenders may
seem to be extremely violent youths with guns about whom the public is most
cbncerned, in fact, this catagory includes all kinds of other youngsters to whom such

a presumption could not rationally apply. See Leary v, United Stateg, 395 U.S. 6

* A good general tource on tha prosecution of juveniles as adults is: DEAN
J. CHAMPION & G. LARRY MAYS, TRANSFERRING JUVENILES TO CRIMINAL COURTS: TRENDS
AND IMPLICATIONS FOR CRIMINAL JUSTICE (1991).
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(1969) (striking down irrational presumption as a violation of due process clause).
Deadly weapons are not limited, under District law, to objects like guns which are
exclusltvely used to injure other people. Deadly weapons include any physical object
which is l.ﬂgely to produce death or serious bodily harm by the use made of it. D.C,
Code § 22-3204; Scott v, United States, 243 A.2d 54 (D.C. Mun. App. 1968); Reed
v. United States, 575 A.2d 1191 (D.C. 1990). Juveniles involved in schoolyard fights
ere charged with assault with a deadly weapon (shod foot), which would qualify for
the presumption. So would a child who grabbed a stick in self-defense and used too
smuch force agalnst his or her assailant., Indeed, the statute may even apply the
presumption to a child who merely carries a deadly weapon, without using it at all.
D.C. Code § 22~3204 (offense of carrying dangerous or deadly weapon), The bill does
not even require the prior weapons offense adjudication to be recent. Nor does it
require the new offense to be a serfous one,

A presumption that a child cannot be rehabllitated is particulariy difficult to
justify when the deficiencies in the system we now have to rehabilitate are so glaring
and long-standing. A prior ccmmitment or probationary period under the system
which now exists is hardly a fair test of a child's capacity for reform.

The shifts in the burden of proof and the adoption of the rebuttable
presumptions even conflict with conservative national experts on juvenile justice
issues. The American Bar Association sponsored a Joint commission to study the
juveniie justice system with the Institute for Judicial Adminjstration as a result .of
concern about serious jJuvenile erime in the late 1970s. The Joint Commission
developed propoesed standards for juvenile cases, which the ABA House of Delegates
adopted In 1879. The IJA~ABA Standards adopt a "rebuttable presumption” that
children aged fifteen to seventeen should be tried as juvenile offenders, and mn

irrebuttable presumption for children fourteen and younger., Commentary at 18-19,
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"The presumption in favor of juvenile court jurisdiction should be overcome only in
extrome cases,” Standard 2.2.A, Commentary at 37, The 1IJA-ABA Standard iseven
more demanding than current District law, because it requires "clear and convincing
avidence” to justify transfer, a higher standard of proof. The Task Force on
Juvenile Justice and Deliquency Prevention of the National Advisory Committee on
Crimal Justice Standards and Goals recommends a minimum age for adult prosecution
of sixteen, and would permit transfer only if the delinquent conduct aggravated or
heinous, or Is part of a pattern, and the juvenile is not amenable to treatment.
Juvenile Justice and Delinquency Prevention (1976) Standard 9.5 at 303.%

2. Easier Detention. Section 3(c) of the VYRA proposes to amend D.C. Code
§ 16-2310(a) to read: "A child shall not be placed in detention prior to a factfinding

hearing or a dispositional hearing unless he is alleged to be delinquent or in need of

supervision
of arrest and" the other statutory criteria are satisfied. It isunclear what the import
of this change would be, since the detention power does not exist unless there isa new
delinquency charge, and the current statute already permits detention of a child
charged with any category of offense as long as the statutory detention criteria are
satisfied. D.C., Code § 16-2310(c) (incorporating Juvenile Rule 106). A prior
adjudication for a weapons offense is a factor the court may consider in deciding
whether detention is required to protect the person or property of others. Rule
106(a)(1)(it). If, however, the amendment was intended to permit a child to be
detained because of previous adjudication without any finding that detention isneeded
1o protect the child, or the community, or to assure the child's appearance, then the

3 Section 209 of H.R. 4396, introduced by Congressman Bliley on March 5,
1992 would allow fourteen year olds o be prosacuted as adults in the
u:r:viewable discretion of the United States Attorney without any hearing
whatsoevar,
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statute is both senseless and unconstitutional. Datention before trial must be taflored
to serve the important chjective of protecting the community. A statute which would
permit detentivn based solely on a prior record would not satisfy this constitutional
requirement. Moreover, as discussed above, » “wgapons“ and weapons offenses
embrace a broad range of conduct including "kid stuff" which might not even be
prosecuf:ed in other jurisdictions.

3. Incarceration with Aduilts in Jails and Prisons. The proposed legislation
would transform the "fuvenlle" justice system into a pipeline for Lorton. It would
permit any juvenile adjudicated guilty of an "offense with a deadly weapon" to be
incarcerated with adults, regardless of the child's age, size, and previous history,
Children in adult facilities are often victimized by older prisoners. TRANSFERRING
JUVENILES TO CRIMINAL COURTS at 94; Forst, Fagan & Vivona, "Youth in Prisons
and Training Schools: Perceptions and Consequences of the Treatment Custody
Dichotomy,” 40 Juv. & Family Ct. J. 1-14 (1989). Such victimization would be
especlally hard to prevent in the District's badly overcrowded p?isons and the
inadequate contract facilities used to house prisoners out of the area. For those
charged with homicide or attempted homicide, it would establish a two year mandatory
minimum sentence, and a ten year maximum sentence. Both of these changes would
render the "eivil” characterization of a juvenile adjudication a matter of labelling
rather than substance. A prison sentence, whether imposed by the Family Division
or by the Criminal Divison, is punishment which may not be imposed without a jury
trial and the full panoply of rights that go with it.

One of the principal objectives of juvenile justice reform in this country has
been to separate juveniles from older prisoners. See THORNS AND THISTLES at 8,
49, 57, 76-77, 132-33 (1973)(surveying varjous waves of reform); Fox, "Juvenile
Justice Reform: An Historical Perspective,” 22 STAN, L.REV. 1187 (1870); I.
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SCHWARTZ, (IN)JUSTICEFORJUVENILES: RETHINKING THEBEST INTERESTS OF
THE CHILD (19898). To the extent there has been controversy over measures
designed to achieve this result, it has centered aver the practicality, not the
desirabflity, of this result. Current District law, consistent with this view, flatly
prohibits incarceration of juveniles in penal institutions for adult offenders. D.C.
Code § 16-2320(e).

This portion of the VYRA contravenes the federal Juvenlle Justice and
Delinquency Prevention Act (JJDPA). 18 U,S.C. § 5039 provides, "{n]o juvenile
committed to the custody of the Attorney General may be placed or retajned in an adult
Jail or correctional Institution jn which he has regular contact with adults incarcerated
because they have been convicted of a crime or are awalting trial on criminal charges.”
Since commitments to the D.C, Department of Corrections are made through the
Attorney General, this portion of the JJDPA would preclude implementation of the
proposed statute, Furthermore, enactment of this provision would make the District
of Columbia ineligible toreceive federal juvenile justice funds under another provision
of the JJDPA, 42 U.S.C. § 5632. The Act requires States recelving such funds to
establish juvenlle justice plans which forbid the confinement of juveniles in adult
facilities. 42 U.S.C. § 5633(13), (14).

4. Mandatory Minimum Sentences. Apart from changing the place of
imprisonment, the proposed legislation would establish mandatory minimum terms for
children adjudicated delinquent for homicide and weapons offenses. Mandatory
minimum sentences cannot be -premised upon a rehabilitative model of juvenile
corrections, If rehabilitation is the goal, the child should be released when he or she
is rehabilitated, neither before nor after. Since the minimum terms do not depend
upon the Individual child's rehsbilitation, they are inconsistent with such an

approach,
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What justifications can be offered for this radical change? Incapacitation, while
2 lagitimate objective, cannot justify mandatory minimum termy for juveniles because
a juvenile who has been rehabilitated is not, by definition, a menace to the community
&nd does not require incapacitive Incarceration, "Just punishment," or retribution,
is simply antithetical to a system which holds children to be less responsible, and
therefore less culpable for their nets. A child incarcerated, whether in a juvenile or
an adult faellity, for reasons of retribution would rightly challenge this sentence as
punishment imposed without due process of law. The legislation hints, in the
findings, that the rationale is "thal youth lack respect for the juvenile justice system
and fall to view thelr incarceration as punishment or rehabilitation.” Butitishard to
see why juveniles incarcerated in the present system should view their incarceration
as rehabilitation, and they should not view {t as punishment, What the authors appear
to be getting at Is a deterrence rationale. If juveniles donot teke the present system
seriously, perhaps mandatory minimum sentences will do the trick, While theve may
be other ratlbnales_ for mandatory minimum sentences for adults which justify these
penalties, it is hard to find much evidence that they effectively deter. We have more
and longer mandatory minimum penalties than ever before, yet violénce {s worse than
ever. The enactment of mandatory minimum penalties for drug and weapons offenses
in 1982 preceded the exploslion of drug dealing and shooting in our city. And, if such
pernialties were effoective deterrents, one would expect to see a sharp decline in the
number of armed offenses committed by sixteen year olds (who can be prosecuted as
adults) compared to fiftecen year olds who are gonerslly prosecuted as juveniles.
There is no evidence of such a deterrent impact. In fact, two of the states which have
the highest rates of juvenile incarceration, as juveniles and adults, New York and
California, have the highest rates of juvenile violence as well. Since a "just

punishment” rationale cannot be invoked, and there is no evidenca that mandatory
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minimum penalties effectively deter, the mandatory minimum sentences cannot be
sustified.

5. Ten Year Sentences, éect}on 3(d) of the VYRA authorizes "sentences" of up
to ten years for juvenile offenders. Today, jud_ges in the Family Division have the
power to ex.tend commitments year to year until the child reaches 21. This authority
is more than sufficient to bring about the treatment of severely troubled juveniles, if
we have a system which has the resources and the commitment to do so. The ten year
sentences proposed In this section of the bill therefore do not enhance the
rehabilitative efforts of the court. There is also a tremendous difference between a
system which permits an extension of a8 commitment if there is evidence that more time
is needed, and one which authorizes a ten year indefinite sentence to begin with.

In response to a perceived juvenile crime wave in the mid-70s which inspired a
great deal of "get-tough" legislation nationally, the Twentieth Century Fund
sponsored a study on sentencing policy towards young offenders. One of the firm
conclusions of the study, Confronting Youth Crime, was that "[a] court that dees not
provide access to jury trial should not be able to impose five or ten year sentences."
"Confronting Youth Crime,” reprinted in JUVENILES IN JUSTICE: A BOOK OF
READINGS 103, 108 (Rubin, ed. 1980). Even if a court were to hold such an
extraordinary expsnsion of the sentencing authority of the juvenile court to be
constitutional, it would certainly be unwise. Jury trials are a fundamental element of
the legitimacy of our legnl sysiem. We accept certain harsh consequences because
they flow from a collectlve decision by members of the community. Although judges
certainly command and deserve respect, their individual judgments about witness
credibility do not merit or recefve the same acceptance as the collective judgment of
ajury. When the consequences of a Judge's decision are indistinguishable from those

which flow from a eriminal conviction, this fundamental and historical right to jury
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trial must be avallable as well,

B. The Mayor's Initiative.

As part of a comprehensive initiative to reduce crime, the Mayor has also
introduced legislation to transform the juvenile justhe system. TheMayor's injtlative
includey a number of positive features, Including: (1) doubling the size of the current
diversion program; (2) a greater effort to design alternative rehabilitative programs
including more community based facilities, These proposals are not Included,
however, in the "Criminal and Juvenlle Justica Reform Act" now pending before the
D.C. Council, which would further debilitate the juvenile court,*

1. Length of Commitments. In her televised speech on November 26, Mayor
Dixon called for:

* An increase In the period of commitment for certain violent
gg;;;:;s such as the killing of a police officer or corractional

* A halt to the current revolving door practice of releasing violent
juventiles back into the community after just two yeurs.

Both proposals seem to reflect a misconception about current District of Columbia law,
Under the existing law, the maximum inf{tia]l commitment for any offense Is two years,
D.C. Code § 16-2322(a)(1). As noted before, judges may extend a child's
commltment, however, for up toa year at a time, until the child reaches age 21, D.C,
Code § 16-2322(b), (e). Thus, under existing law, a child committed et age fourteen
could remeain in custody for as long as seven years. The "revolving door practice” the
Mayor criticized is not a result of inadequate judicial power, but the result of decisions
by the District of Columbia Youth Services Administration not to request extensions
of commitments,

’.fhe Washington Post endorsed this portion of the Mayor's initiative in an

3 Bill No, 9~376, introduced November 27, 1991 by Council Chairman Wilson
at the request of the Mayor.
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editorial on November 29, 1991 which relied upon the same misconception. The Post
said, "the two-year-and-out system is as unsuccessful as it is inflexible."” But the
present system is not at all inflexible; the law already gives the Youth Services
Admlnistrnt_lon great flexibility in seeking to extend supervision or custody over
youngsters who need jt. The reason the current system is unsuccessful is not that it
lacks flexibility, or even that commitments are too short, but that just imprisoning
children does not help them to grow up into law abiding citizens, The Mayor herself
used the term "warehousing" In describing the current system. The "revdving
door" is largely of the District government's own making. YSA does not ask for
extensions of commitments, perhaps becsuse it has so little to offer committed
youngsters. Youngsters who are released after two years of "warehousing” are no
better able to control their impulses or to withstand peer pressure than they were
when they entered YSA custody. The answer is to Improve the system's ability to
change youngsters when they are committed, rather than to make the door revolve
more slowly,

Because District law already permits lengthy commitments, the realissue is not
how long a child is committed, but who decides on the length of the commitment, and
how and when the decision Is made. The existing law is based upon the assumption
that the people in the best position to cetermine whether a particular child needs a
longer period of care, custedy and rehabilitation are those who are responsible for the
child’s custody during the commitment. Officlals of the Youth Services Administration
are in daily contact with the youngster and can assess his or her progress towards
reintegration into the community. Under the present system, YSA determines
whether to request an extension of a commitment. This system Is very flexible,
attuned to the jndividual, and responsive to the judgments of specialists in close

contact with the child.
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The slternative system the Mayor appears to advocate would be to allow judges
{oimpose an Indeterminate commitment, presumably toage 21, at the beginning before
anything is known about the child's progress and relatively little is known about the
child’s needs. This proposal transfers power away from the executive branch end
persons with expertise in juvenile corrections, and places it instead in the judicial
branch, The combination of shifting from extensfons of commitments at the request
of the executive to longer initial commitments and the power to forbid release has the
potential to thwart the step by step progress of committed youth towards a return to
the community which the Mayor appears to have intended.

. Changes in the Transfer Standard.

Title I of the Mayor's Bill would reform the Juvenile justice
system by:
- lowering from 15 to 14 the age at which Corporation
Counsel may seek to transfer for adult eriminal prosecution a
juvenile who has committed a felony;
-changing the standard upon which a transfer decision is
basad -~ from "reasonable prospects for rehabilitation of the
juvenile]{"] to "interest of public welfare and protection of the
public security,
This legislation would not be confined to a handful of chronic violent offenders. It
would authorize Corporation Counsel to seek, and the court to authorize, adult
prosecution of children as young as fourteesn charged with any felony, even those not
charfjed with a violent crime and even those arrested for the first time. Moreover,
legislation implementing the Mayor's proposal includes & "presumption™ in favor of
adult prosecution of children aged 15 to 18 who are: (1) charged with an offense for
which United Stetes Attorney waiver is authorized; (2) charged with "any crime
committed with a firearm;" and (3) charged with any felony if the chfld has three or
more prior delinquency edjudications, regardless of the nature or serlousness of the

prior offenses.

10A-ABA Standard 2.2 requires the following "necessary findings" for the
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transfer of a child for criminal prosecution:

A, The juven¥s court should walve its jurisdiction only
upon finding:

1. that probable cause exists to believe that the
juvenile has committed the class one or class two juvenile
offense alleged in the petition;

. 2. that by clear and convincing evidence the juvenile
i{s not = proper person to be handled by the juvenile court.

B. A finding of probable cause to believe that a juvenile has committed
a class one or class two juvenile offense should be based solely on
evidence admissible in an adjudicatory hearing of the juvenile court.

C. Afinding that the juvenile is not a proper person to be handled by the
juvenfle court, must include determinations, by clear and convincing
evidence, of:

1. the seriousness of the alleged class one or class
two juvenile offense; .

2. a prior record of adjudicated delinquency
involving the infliction or threat of significant bodily
Injury, if the juvenile is alleged to have committed a class
two juvenile offense;

3. the likely inefficacy of the dispositions avallable
ta the juvenile court as demonstrated by previous
dispositions of the juvenile; and

4, the appropriateness of the services and
dispositional alternatives available in the criminal justice
system for dealing with the juvenile's problems and whether
they are, in fact, available.

Expert opinion should be considered in agsessing the Hkely
efficacy of the dispositions available to the juvenile court,

A finding that g juvenlle s not a proper person to be
handled by the juvenile court should be based solely on
evidence admissible In a disposition hearing and should be .
in'writing, as provided in Standard 2.1.E.

The authors viewed this standard as eguivalent to the more conventional "amenable
totreatment"” sta;iderd, but without the implicit assumption that rehabllitation works.
Commentary at 40, The Joint Commission considered, criticized, and expressly
rejected a transfer standard l;ased upon "the public interest,” Commt;ntary et 40,
"Watver must be justified on the basis of the juvenile and hiz or her astions and
personal history. A 'public interest’ basis for waiver looks to something external to
the juvenile." ]d. The authors recognized that "[c]onsideration of specific

deterrence and community security are implicit,” in the transfer siandard they
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proposed. They rejected as probably unconstitutional a transfer standard based upon
general deterrence. Commentary at 41. Likewise, a transfer standard based upon
retribution would also raise constitutional questions. By definition, the Mayor's
proposed change in the transfer standard would permit the transfer to criminsl court
of children who gre amenable to rehabilitation and can therefore be safely returned to
the community after treatment but whose prosecution as adults is sought for reasons
of general deterrence or retribution.

Transfers based on "public welfare” are more likely to be inspired by the
gtature of the victim of a juvenile cffender than the character of the child or the
offense. The Mayor's legislation attempts to write the questicu of rehabilitation out
of the statute entirely by deleting "the nature of past treatment efforts,” and "the
techniques, facilities, and personnel for rehabilitation available to the Division and
to the court that would have jurisdiction after the transfer." D.C. Code § 16-
2307(e) {4), (5). This change would require the court to ignore the deficlencies of the
current juvenile system, which the Mayor herself criticized for "warehousing"” the
children in it3 custody.

The Mayor's proposal also deviates from the IJA-ABA Standards by requiring
the court holding the trewsfer hearing to "assume that the child committed the
delinquent act alleged." This assumption, in particular, is likely to result in many
unfair transfer decisions because a judge making such an assumption is likely to
conclude in most serious cases that "the public welfare" requires prosecution as an
adult. Under current law, by contrast, "only the propriety of eventual [Family]
Divisien disposition shall be considered.” D.C. Code § 16-2307(e}. The factual
inquiry is whether the child belongs in juvenile court, not whether th§ offense is
serjous,

The IJA-ABA Standards also expressly endorse & standard of proof even higher
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than the current District of Columbia standard. It follows the authors would reject
even more vigorously proposals to shift the burden of proof, or to presume Lhata child
should be prosecuted as an adult. While the ju.dgment of the ABA. is not binding, it
does reﬂegt the outcome of a considered process, Inspired, like the current
reassessment of juvenile justice standards, by concern over rising juvenile crime:
i
YWhat Could Be Done

Although many areas of the city are mired In poverty, the District of Columbia
is alsc rich in resources, both physical and intellectual, that could be harnessed to
the task of reducing juvenile crime. This city is the home of many organizations with
expertise In helping children and families, such as the Children's Defense Fund. CDF
recently opened a local office, and has published a book of recommendations to
improve the welfare of children in the District. BRIGHT FUTURES OR BRdKEN
DREAMS: THE STATUS OF CHILDREN AND AN INVESTMENT AGENDA FOR THE
1990s (1991). Because this is widely perceived to be a time of crisis for the District,
there exists an opportunity to overcome inertia and resistance to make positive
changes i the way the District treats its "at risk" young people. A year after the
Persian Gulf war, perhaps it is time for a new call to action.

The startiné‘ pointfor constructive change is the recognition that we are talking
about children. The violence in our streets is frightening, but it must not blind us
to the lesson of the ages: children, especially adolescents, do things which are risky
and harmful to themselves or others because that is part of growing up. Parenting
involves successfully placing limits upon these risks. But there are teenage suicides
and juvenile drug sellers and users in our suburbs. And even the best of parents
cennot prevent teenagers from breaking the rules. Iread In yesterday's newspaper

a report that Chicage Mayor Daley's son had disobeyed his parents and held an
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unsupervised party at their vacation home which ended in a fight and a gerlous injury.
Mayor Daley's press secretary said that although the son was "pretty responsible,”
"he's 16 years old and 16 s a difficult age, as the parent of any teenager can tell you, "
Walsh, "Tearful Chfcago Mayor Recounts Tragedy at Teen Son's Party, " Washington
Post, March 3, 1992 A3. 1do not mean to equate hoiding an unauthorized party with
holding a gun, but there is a8 common thread. Adolescents take risks; that Is one of
the reasons Congress passed legislation a few years ago increasing the drinking age.

Imagine, then, a teenager raised in an environment permeated by drugs and
violence.” Imagine a teenager whose single parent hag little preparation for child
rearing, and was in her teens or early twenties when the child was born.* Imagine
a teenager growing up in decaying housing, without much contact with adults who are
steadily employed, These, studies have shown, are the teenagers at risk, not only
in the District of Columbia, but across the country.®® ;hey are at risk of being
abused and neglected, of teenage pregnancy, of dropping out «f school, and yes, of
committing crimes, It is important to realize that the teenagers in our juvenile
detention facilities are no! a discrate group, but part of a much larger class of
children with acute needs.*

Statistics cannot convey what it like to grow up in Valiey Green, or Park-

B 4 study of 137 children in a low-incame nezghhorhuad in D.C. by MNIMH
found pervasive exposure to vioclence, nearly =ix times the national norm.
Thompson, "D.C. Children Coming Home to Violence," Hashington Poxt, Feb. 28,
1991,

* Sea DASH, WHEN CHILDREN WANT CHILDREM. *“In 1938, 1,354 infants were born
to District teens, including births to girls younger than 15. One in six
District infants was born to & mother vounger than 20 that year.™ CDF, BRIGHT
FUTURES OR BROKEN DREAMS at 54-55. See also LISBETH SCHORR, WITHIN OUR REACH:
BREAKING THE CYCLE OF DISADVANTAGE (1988) 152-34.

%% SCHENIDER, DETERRENCE AHD JUVENILE CRIME at 32-50 (describing study
populaticn); MHartstone 8 Hauser, "The Violent Juveniie Offender: An Empirical
Portrait,™ YJ0 at 923-100.

1 SCHORR, n.34 supra, at 27, 140. It is not unusual for » child entering
the juvenile court system to have a long history in the neglect system as well,
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Morton, or Stanton Dwellings. But the statistics do help point the way out., These
communities are characterized by high unemployment, a high rate of teenage
pregnancy and little prenatal care, and rampant substance abusa. The children
growing up In this environment grow up with needs for nurturing and leadu:ship
which are n;:t met in the schhols. Many of them eénter the courts through the neglect
system, which itself Is so understaffed and underfunded that it often cannot
accomplish itsmission. The juvenile courts become the dumping ground for kids from
dysfunctional families.

Academics have written of the "concentration effects" of isolated populations
with high unemployment. "[T]he problem of joblessness for young black men has
reached catastrophic proportions." Chronic unemployment correlates with high
crime. Duster; "Crime, Youth Unemployment and the Black Urban Underclass, " 33
Crime & Delinquency 300-316 (1987). One study found that 30% of violent juvenile
offenders were exposed to violence in the home, and thought the figure was
underreported.®® Only 32% of the violent offenders in the study reported that their
fathers had been involved in child raising. Only 20% lived with both biological
parents, as compared to 76% in the 1980 census. 22% reported their fathers had been

imprisoned.® In another study involving delinquents from six citles, those in the

 WILLIAM JULIUS WILSON, THE TRULY DISADVANTAGED at 43, The official
"Youth Unemployment Rate® declined from ¢3.7% in 1933 to 19.3% in 1989, the last
year for which statistics were available, This decrease prabably reflects the
withrdawl of youth from the labor force rather than an increase in job
opportunities, however. INDICES (1990) 178. 1In 1978 the unemployment rate for
Ward 8 (in Anacostia) was nearly four times the rate in Ward 3 (Hest of Rock
Creek Park) (8.2% vs. 2.2%). INDICES at 187,

* Sea_also pPown These Mean Streets: Violence By and Against America's
ildren: Heari before_the Sele ommitttee on Children, Youth and Familiies,

House_of Representatives, 100th Cong., 1st Sess. (1989) at 6 (26-55% of
institutionalized juvenile offenders have official histories of child abusa),

¥ Hartstene & Hauser, "The Violent Juvenile Offender: An Empirical
Portrait,™ V)@ at $3-96.
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District had the lowest perecentage of delinquents living with both parents.* The
District also had the lowest proportion of kids attending school

Recently, the federal government has made the District a target for increased
drug law enforcement. We cannot solve the problem of violent juvenile crime by
lncarcerat.!c;n. There is no empirical support for. thé proposition that increasing the
severity of punishment effectively deters juvenile crime.** Rather, we must uproot
violence where it grows, in familles. And, we must identify "at risk™ children before
they enter the juvenile court, Instead of viewing delinquency as an isolated problem,
we must approach it as part of the fabric of life In severely disadvantaged
communities, 1 say tills, not to absolve children ;vho commit serious crimes of
responsibility for them, but to suggest the most effective ;vay to reduce their criminal
behavior. The same level of commitment should be made to address the problams of the
District’s at rizk population, The JJDPA should be amended to give spe‘clal prlorlty
to delinquency prevention measures here in the nation's capital, This migsion should
be accompanied by additional funding so that new programs are not offset by cutbacks
in old ones which have proven of benefit. The objective of this federal intervention
should be to:

- Implement the Jerry M. decree. The District already has a blueprint for an
effective juvenile justice system which comports with the goals of the JJDPA. The
consent decree and implementing orders Include provisions for specialized and
decentralized secure facilities for violent and chronic offenders, neighborhood based
community services for delinquents and their families, and improved educational,

psychological, and medlical services for juveniles in secure facilities. The incressed

“° SCHNEIDER, DETERRENCE AND JUVENILE CRIME at 32-33,
4 1d.
 1d. ot 4,9, 15, 111.
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uge of cocmmunity based slternatives will reduce the "hardening" effact of premature
incarceration. Children who arelocked up at an early age fear imprisonment less, and
are less easily deterred, Separating violent offenders from others disrupts the
institutiongl socialization process in which more serious offenders gain statusandare
reinforced in violent behavior patterns, while Jess serious offenders emulate the
leaders, Treating juvenlle delinquents humanely enhances their respect for the
system, and makes them more receptive to positive reinforcement. It does no good to
hold "self-esteem” building classes when outside of class the residénts are roughed
up or denied basic medical care. The hypocrisy of a system which claims parental
responsibility but practices neglect'breeds cynicism,

+ prevent premature labelling. Kids who grow up expecting to spend their lives
in prison are likely to do so. The more young people we treat as criminals &t an early
age, the more we condemn to Lotton. Divérslon programs which reinforce community
norms without telling youngsters they are beyond redemption are at least as effective
as incarceration in reducing future crime.* Many of the children who wind up in the
delinquency system could have been reached earlier, either through statutes
protecting children against neglect and abuse, or through better monitoring of
children at school.

- work with familles and neighborhoods. Justas the causes of delinquency are
not isolated, nelther are the solutions. A child who grows up in a destructive home
environment will not be immune to that environment after returning from & juvenile
program. Services for juvenilé delinquents must include services for their families.
In addition, because part of the problem is the concentration of poverty and

unemployment, effective delinquency prevention entails efforts to provide

v

“* SCHENIDER, DETERRENCE AND JUVENILE CRIME; WILLIAM S. DAVIDSON, ROBIN
REDNER, RICHARD L. AMDUR & CHRISTINA M. MITCHELL, ALTERNATIVE TREATMENTS FOR
TROUBLED YOUTH: THE CASE FOR DIVERSION FROM THE JUSTICE SYSTEM (1990).
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recreational and vocational resources to the community.*

Irecently read There are No Children Here, a book about two boys growing up
in the Henry Horner projects in Chicage. The books describes the climate of violence,
and their mother's difficulties In caring for them. ’It makes understandable, on a
direct human level, what is most perplexing about the changes children go through
from endearing vulnerability to hostility and hopelessness. Much that was written
there could be said about growing up In the profects here in the District as well. The
book is saddening, but its title is ironic. It is because Pharoah and Lafayette are
children that they are so vulnerable to the temptations of delinquency. Itis because
they are children that adults bear some of the responsibility for their behavior. And,

it is because they are children that we must not give up.

““ SCHORR; WITHIN QUR REACH at 256-283 (importance of continuity).
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Senator KoHL. Thank you, Mr. Reiser.
Mr. Baird?

STATEMENT OF CHRISTOPHER BAIRD

Mr. Bairp. On behalf of the National Council on Crime and De-
linquency, I want to thank you, Senator Kohl, for the invitation
and the opportunity to present our views.

QOver the last 5 years, NCCD has worked with several large agen-
cies on court processing and detention issues. We have also con-
vened a council of judges, chaired by Supreme Court Justice Wil-
liam Brennan, to address the specific issue of juvenile detention.

In the brief presentation period, I would like to revisit some
major trends, present a few impressions from other studies of the
major urban court systems that we have looked at recently, and to
conclude with just a few recommendations, if I may.

Pirst, as you know, and as many have testified to here today, the
stress on the juvenile court and the detention system has increased
enormously in recent years. From 1985 to 1989 alone, the use of de-
tention, as measured in 1-day counts, rose 30 percent in the United
States.

What a lot of people don’t know is, there is also substantial vari-
ance in the use of detention throughout the country. Admission
rates vary from over 6,000 per 100,000 youths in the State of
Nevada, to only 224 per 100,000 youths in the State of New Hamp-
shire, and these variances are not always in concert with rates of
arrests, Qbviously, different States deal quite differently with juve-
nile offenders.

What do these figures mean when you translate them into a
single court system? I will use Milwaukee as an example. From
1987 to 1990 in Milwaukee, arrests for part I crimes, the most seri-
ous offenses, increased by 10 percent. At the same time, detention
in Milwaukee increased 52 percent, and petitions in the court in-
creased 33 percent, All of this occurred at a time when the juvenile
population in Milwaukee was actually declining.

The future looks pretty bleak in that city. Between 1992 and the
year 2002, Milwaukee is facing a 25-percent increase in persons
aged 12 to 17. Coupled with the more single-parent families, an in-
crease in the number of youth involved in gang-related and violent
acts, the Milwaukee court system, which is already overburdened,
faces potential gridlock, unless major changes are implemented.

Which brings me to the central issue. It is true that many youth
are incarcerated without receiving benefit of counsel. In one west-
ern State that we are working with, for example, an official esti-
mated that only 10 percent of the youth placed in their training
schools had been represented by lawyers. It is also true that many
juvenile court and detention systems are already stressed to the
breaking point. Increasing the use of counsel will require resources
and lengthen court processing time, that is obvious. In a system
that is already enormously expensive, major change is required in
order to take on this added burden.

We believe there is an urgent need to first add structure to the
decisionmaking process, incorporating state-of-the-art classification
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processes that were mentioned by Judge Orlando, including actuar-
ial risk assessment.

Second, based on these processes, there is an extreme need to
triage cases, limiting court involvement of low-risk youth. These
systems—classification systems-—identify youth appropriate for
front-end diversion, identify youth for whom community-based pro-
grams are appropriate, and third, identify those in need of more
secure care.

They also structure services to meet the needs of the child and
the family. Judge Malmstadt’s description of service provision in
Milwaukee unfortunately is tragically typical of what we find
throughout the country. Our experience is that use of such systems
reduces the use of detention, and in the long run reduces place-
ments in training schools without compromising public safety
issues.

The NCCD Council of Judges made 10 major recommendations
on juvenile detention. Six of those dealt directly with the need to
implement objective systems for defermining the need to contain
youth.

From our perspective, this is the only way out of the current
crisis. I think one of the things that I have made available to the
subcommittee is those recommendations made by that Council of
Judges, and I think their recommendations are very important to
go over.

With that, based on the brief period allowed here, I will conclude
my comments, and open it for questions.

[Mr. Baird submitted the following material:]
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OPENING STATEMENT

On behalf of the Natlonal Councll on Crime and Dalinquency, | want to thank you, Senator Kohl,
for the Invitation and the opportunity to present our views.

Over the last five years, NCCD has worked with several large agencles on court progessing and
detention issues. We have also convenad a Councll of Judges chalred by Supreme Court
Justice Willlam Brennan, to address the speclilc Issue of juvenlle detention.

In the brisf presentation perlod, | would llke to discuss major trends in detention practices,
present a few impressions of Issues based on studies of major urban court systems that we have
examined In recent years, and to conclude with a few recommendations, If | may.

Flrst, as many have testified to here today, stress on the Juvenlle court and the detention system
has increased enormously in recent years. From 1885 to 1889 alons, the use of detantion, as
measured in one-day counts, rose 30 percent In the United Slates.

Howaver, there is also substantial variance in the use of detention from state to state, county to
county. Dstention admission rates vary from over 6,000 per 100,000 youths In the State of
Nevada, to only 224 per 100,000 youths in {lew Hampshire. These varlances are not always in
concert with rates of arrests. Obviously, diiferent loceles deal quite differently with juvenlle
offendots.

Statistical trends become more meaningfu! when thelr impact on a single court system Is
examined. The largest city in my homs state, Milwaukes, serves as a clear example of the
situation faced by nearly every urban center. From 1987 to 1890 in Milwaukee, arrests for Part
| erimes, the most serlous offenses, Increased by 10 percent. At the same time, detention in
Milwaukee increased 52 percent, and patitions In the court Increased 33 percent. All of this
ocourred at a time when the Juvenile population in Milwaukes was actually declining. Obviously,
decision makers wers reacting to something other than a 10 percent rise In crime.

The futura of the Juvenile justice system in Milwaukee looks less than promising. Over the next
decade, Milwsukee faces a 25 percent increase in persons aged 12 to 17, Coupled with more
single parent families and a probable (givan current trends) Increase In the number of youths
involved In gang-related and violent acts, the Milwaukee court system, alreacly overburdened,
faces potential gridiock, unless major changes are impleménted.

Which brings me to the central issue discussed today. It is true that many youths are
incarcerated without recelving bensfit of counsel. In one western state that we are working with,
for example, an official estimated that only 1C percent of the youths placeid in thelr tralning
schools had been represented by lawyers. Itis also true that many juvenile court and detention
systems are already siressed to the breaking point. Increasing the use of counse! will requlre
more resources devoted to the precess and, undoubtedly, fengthen court pracessing time. That
much seems obvious. In a system that is already enormously expensive, major change wiil be
requlred before the system can take on this addsd burden.

NCCD belleves thera is an urgent need 1o first add structure to the decision making process,
incorporating state-of-the-art classification processes (mentioned In earller tastimony by Judge
Orlando), including actuarlal risk assessment.
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These processes, it implemanted wisely, will allow Jurisdictions to trlage cases, limiting court
involvement with low-risk youth, The primary goal of classification systems Is to: (1) identify
yeuth appropriate for front-end diversion, (2) identlfy youth for whom community-based programs
are appropriate, and (3} identify youth in need of more secure care.

These systems also structure serviges to meet the needs of the child and his/her family, Judge
Malmstadt's earller description of ssrvice provision in Mitwaukee is tragically typical of what we
find throughout the country. Bsfore we can seriously expect an Increase in resources, we must
better relocate what we alteady have. NCCD's experience is that uss of well-designed
classification systems will reduce the use of short-term detention and, in the long run, reduce
placements In training schools. It has been cloarly demonstrated that such changes can be
made without compromising publlc safety Issuea.

The NTCD Council of Judges made 10 major recammendations on juvenile detention. Six of
those dealt directly with the need to Implement objective systems for determining the néed to
cantain yeuth, This certalnly reflects the degree of smphasis such systems should be allotied.

From our perspective, Improving decisions through the Introduction of structure is the only way
out of the current crisls. | have mads the recommendations of the NCCD Councll of Judges
available to this subcommities. | think the importance of thelr recommendations cannot be
overstated.

This concludes my prepared comments; | will be happy to respond 1o any questions.

Response to Senator Kohl regarding giving 3 or 4 specific recommendations for Wisconsin,

Wisconsin really needs to add structure to the way the decisions are macde about kids; that is,
declsions about whare they go in the system, Right now decisions are made on a highly
Individualized basis, dependant upon the interest level, the aducation, the experience of the
individual staff member Involved.

New staff are thrust Into positions without much tralning, and required to make critical declsiona
about security needs, What ends up happening in Wisconsin is that very similar kids get treated
vary differently by the system, depending on community norms, the wishes of particular judges,
and the leval of involvement with the court.

Wisconsin, because it Is a very managseable system, could solve its problems falrly easlly. It is
not & big system; outside of the City of Milwaukes, most of the courts are quite manageable.
Wisconsin Incarcerates youth at a very high level, much higher than they need to. Many youth
in state facliities could be safely handled In community-based programs.

When NCCD used a standardized classlfication instrument, one comprised of criteria typicelly
used by jurisdictions to indicate security requiremants and the level of programs necessary to

"deal effectively with them, we found thai nearly 75 percent of the kids in tralning schools in

Wisconsin didn't need long-term secure care. About 25 to 30 percent didn't require secure care
at ali, while others could bse short-tracked (60 - 80 days) through the system and. returned o
community-based programs,
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That has enormous cost implications -- it would allow money to be reallocated Into prevention
programs, whare the money couid be used so much more productively than it Is now.

. Throughout the country, the cost of a secure bed per year ranges from $35,000 to $60,000. That
is an enormous expenditure, and it is money that we are not spending very well.

Response to Senator Kohl regarding youth being placed in a Mllwaukee facllity for long
periods of time.

Absolutely. it Is a waste of human potential, it Is a waste of money. There are so many other
places where thess kids could be -- even if they can't go home. There Is a need to expand
many alternative placements in the City of Milwaukes; programs that would deal with these kids
much more effectively, and produce some long-term good,

Those kids have to come out of that situation frustrated, bored -

Response to Senator Koht regarding why youths are not placed into more constructive
surroundings.

1 think Mr. Reiser hit It right on the head, it is political will. When | lookad at -- for instance, when
we went through the Los Angeles County court system, | came away with a clear Idea that more
monay would not necessarily help that system. There were already an awiul lot of resources
avallable, but they were Just misallocated,

In most citles around the country, the fear of ¢ e is driving everything. Aithough many people
in the City of Milwaukee and In Los Angeles . w that detention centers aren’t doing much to
make neighborhoods safe, the political courags to release kids back to the community simply
isn't there. People are afrald of those dacisions at this polnt in time.

CLOSING COMMENTS

I would like to make ons last comment based on some of the earller testimony. Some peopie
talked of the conflict betwesn the need of the court to provide servicas and the need o control
youth.

This discussion has been going on for ages, throughout the correctional system, not only in
juvenile justice, but In aduit corrections as well. My bellef is that success{ul service programs,
in themselves, areg a form of control.

You don't necessarily get control by putting kids in a secure facility. The juvenlle court has a
responsibility to look at othsr types of contro! - programs that raduce risk through treatment,
education, skills training -- that Is exactly what service programs aim 1o do. They are notan end
in themselves, obviously, but they are there to rehabilitate the child, and if that occurs, that is
overy bit as effective as any other typs of control that we exert upon a family or a child.
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NATIONAL COUNCIL ON CRIME AND DELINQUENCY
COUNCIL OF JUDGES
RECOMMENDATIONS ON JUVENILE DETENTION

March 1, 1989

1. States and jurisdictions lacking written guidelines for the
secure detention of juveniles before trial should adopt specific,
written and objective criteria for juvenile detention.

2. States and jurisdictions with broad, vague or impractical
guidelines for Jjuvenile detention should replace <them with
specific, written and objective criteria for juvenile detention.

3. States and jurisdictions formulating new juvenile detention
criteria should look to models of objective criteria used
successfully in other states and jurisdictions. Model criteria
for juvenile detention are based on objective information, such
as the crime charged, the past offense history of the youth, and
the legal status of the youth. Objective detention criteria
provide a uniform, rational basis for the detention decision, and
they discourage subjectivity or bias in the decision-making
process. :

4, Minors whe do not meet objective detention criteria should be
released as soon as possible to the custody of parents or to some
.other rssponsible individual or agency. Minors who do mest the
detention criteria may be securely detained or placed under other
restrictions, at the discretion of the probation officer or the
juvenile court.

5. Objective detention criteria should be implemented in a
systematic and uniform manner, and should be monitored periodi-
cally to ensure continued control cover juvenile detention levels
as well as adequate and on-going protection of the public.

6. Minors detained before trial should be held in a facility that
meets accepted standards for juvenile detention. This precludes
secure, pre—trlal detention in an adult jail or lockup. Minors
in juvenile detention facilities are entitled to humane and sate
care, including attention to special physical, medical and
emotional needs of each young person who is detained. The staff
of the juvenile facility should be adequately trained in the care
of minors and should have special training in suicide prevention.

7. Many of the nation's Jjuvenile detention centers are older
facilities that need to be improved or remodeled to meet current
code and safety standards. Local policy makers should distinguish
between the need to upgrade deteriorating juvenile facilities and
the need to add new detention center capacity. The demand for
new ' space may be the result of inadequate detesntion screening
procedures. Before building new detention centers, jurisdictions
with crowded juvenile facilities should impliement specific and
objective juvan;le detention criteria. In several documented
cases, Jjurisdictions adopting specific, objectlve detentien
criteria have achieved substantial reductions in their detained
juvenile populations, without compromising public safety.
Juvenile justice planners should take steps to limit the use of
secure, pre-trial detention, by adopting objective and specific
detention criteria, before making financial commitments for the
.construction of new juvenile detention centers.

8. In most cases, juven@le deteation centers should not be used
for the commitment of minors after adjudication. Increasingly,
the nation's detention centers have been used as places for
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secure, post-trial commitments lasting as long as six or nine
menths. The rationale for such dispositions is that they may be
in lieu of commitments to a more restrictive secure facility,
such as the state training scheol. Nevertheless, the vast
majority of juvenile detention centers were built for short-ternm,
pre~trial custody. They are not designed or staffed to provide
the level of schooling, counseling and personal care necessary
for longer stays. Moreover, post-adjudicated youth are often co-
mingled with pre-trial youth in these detention centers. Use of
the detention center for commitment of youth cannot be justified
where this use causes the detention center to become overcrowded,
oxr where the commitment program is used solely for punishment or
other avoidance of the goals of the dJuvenile court law.
Jurisdictions needing short-term or medium-term alternatives to
state training schools should focus resources on the developnment
of alternatives outside the detention center, where the need to
restrain the minor can ba balanced by an ability to provide
meaningful prograns serving the rehabilitative goals of the
juvenile court law. .

9. Administrators and judges in states ‘and jurisdictions not
using advanced techniques for the .control of juvenile detention
should obtain training or technical assistance from reliable
sources to facsilitate the successful implementation of new
detention guidelines and procedures,

10. The upgrading of state and local juvenile detention practice
is an effort that should inveolve, not only the agencies of the
juvenile justice system, but the participation of citizens and
pelicy makers as. well. This shared effort should include an
element of public education, so that the public is informed about
the issues and costs related to juvenile detention and has the
oppertunity to understand the need for reasonable limits on the
use of juvenile, pre-trial detention,

NATIONAL COUNCIL ON CRIME AND DELINQUENCY
COUNCIL OF JUDGES
RECOMMENDATIONS ON JUVENILE DETENTION
Background Statement

The NCCD Council of Judges has issued 2 ten-point set of
recommendations on Juvenile detention. This statement presents
the background and rationale for the recommendations. It also
identiries some model jurisdictions which have modernized their

juvenile datention practice.

overcrovding and the decline in conditions in juvenile detention

centers
Unlike adults, children may be incarcerated before trial
because they lack the constitutional right to bail. The

constitutional issue has been settled, for the time being, by t'he
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United States Supreme Court decision in Schall v. Martin, 476
U.S. 253 (1984), holding that secure, pre-trial detention is
justified as an exercise of the state's T"parens patriae"
authority over children and that such detention does not
constitute punishment.

In the five years since the Schall case was decided,

conditions have deteriorated in many of our juvenile detention
centers across the nation. In fact, the majority’s finding in
$chall, that pre-trial juvenile detention is  not punitive in
nature, probably needs review in the light of recent overcrowding
and the decline in conditions in many juvenile facilities.

An important source of information on national juvenile
detention practice is the data collected by the United States
Bureau of Census for the bi-annual "Children in Custody" report.
The Children in CcCustody Repoxrt for 1987 was vreleased by the
office of Juvenile Justice and Delinguency Prevention in October,
1988, Supplemental data, not published in the report for 1987,
was later provided by the Center for the Study of Youth Policy at
+he University of Michigan, using the Census Bureau tapes,

The 1967 data show an élarming increase in national
admissions to Jjuvenile detention centers. In 1987 there were
467,668 admissions te juvenile detention centers, up from 389,060
admissions for 1385. This is a 20% nation-wide increase in
adnissions to juvenile detention over the two years measured. In
the same two year period, total arrests of juveniles for crimes
in the United States increased very slightly (less than 3%); this
means that we cannot explain the increase in juvenile detention
by a corresponding increase in the incidence of juvenile crime.

The survey also measured national, one~day counts of
Jjuveniles in detention facilities. On the counting day in 1987,
there were 216,146 juveniles in secure custody in detent%on
centers, versus 13,843 for 1985. This represents a 17% increase
in the one-day counts over the two year span in which the surveys
were conducted. This increase confirms the picture provided by

the data on admissions .to juvenile detention cited above.



california stands at the top of the list as the state which
confines the mest ycuth in pre~trial facilities. Based on one day
counts for 1987, California had 35% orf all U.S. youth detentions,

though it has only about 103 of the national youth population.

The five jurisdictions with the highest xates of juvenile
detention for 1987 were, in ranX order, the District of Columbia,
Nevada, California, Washington, and Florida. The detention rate
is calculated as the number of admissions to detention per
100,000 youth under the original jurisdiction of tha Jjuvenile
court, The D.C. juvenile detention rate is nearly two and a half
times that of its nearest competitor, Nevada. Nevada comes in
second largely because its deFention rate is calculated on the
basls of a low state juvenile population., Califernia, Washington
and Florida have high admissions to detention, high detenticn
rates, and significant problems that need to be addressed.

One disturbing fact revealed by the 1987 Children in Custody
data 1is that approximately 39% of all juveniles in detention
centers were contined in overcrowded facilities-- i.e., in
facilities containing more youth than they were designed to hold.
Overcrowding inevitably means deterlioration in conditions of
confinement. Most of the youth exposed to these conditions have
not yet been adjudicated-- i.e., their "guilt" or "innocehce" has
not been established. A prime exampie of overcrowding is the
situation in lLos Angeles cCounty, Califeornia, where up to 2,000
minors have been confined in facilities built for 1,400; hundreds
of these youth must sleep on the flocors at night while they await
their turn in court., To address this problem, the Los Angeles
County Probation Department has worked with NCCD to adopt
objective screening criteria, and the county is now beginning to
experience some decline in detention levels.

Another troubling trend. emerging from the 1987 data is the
growing use of detention facilities as places of commitment for
youth sentenced by juvenile courts. These youth may be incarcer-

ated in detention centers for terms of six to nine months or more
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after their Jjuvenile court trial. In 1977, there were 4,804
juveniles committed to detention centers across the fsation. By
1987, this number had grown to 24,883. This is a five fold
increase in the use of pre-trial ~facilities as places of
sentence. The growth in commitments to detention centers may be
attributed in part to the f£illing of spaces in state training
schools and other secure facilities. Detention center commitment
programs are tfavored by some Jjudges and bprobation personnel
bacause they offer sentencing slots under immediate, 2local
contreol.

Unfortunately, while detention facility comaitment programs
add sentencing slots, they also add problems. The vast majority
of detention centers were designed for short term, pre-trial
custody, noﬁ for medium or longer term commitments of youth. By
and large, these facilities lack the capacity for edudétional,
recreational and other programs serviﬁé the rehabilitative goals
of the Jjuvenile court law, and the staff of these detention
centers may lack training in remedial care. In short, many of
these detention center commitments are de facto terms of
punishment for low risk minors housed in inadequate facilities.

Another very serious concern is the alarming number of
suicides that have occurred among minors in the custodial
facilities of the justice system. Suicide is now a leading cause
of death among teenagers. According to a. study condgcted by the
Criminal Justice Institute, in 1986 at least 74 juveniles died
while in correctional custedy, including 28 homicides, 21 sui~
cides and 25 natural or accidental deaths. Reliable data has not
vet been collected nationally on suicides by minors in juvenile
detention centers. However, news reports tell us that suicides
do oeccur in these facilities. The secure custody situation is a
trigger point for some youth, especially in the first 24 hours of
confinement. Where institutions_are overcrowded with inmates and
understaffed, the risks of youth suicide are magnified.

The situation is not likely to improve over the next several

vears, We are already experiencing the first wave of a predicted
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increase in the national youth population, which is expected to
climb steadily through the 1850s. Furthermora, there is evidencs
' that the long, downward trend in juvenile arrests has leveled
off; any increase in juvenile arrests would intensify pressures

on-juvenile detention facilitles.

- al sta s _fo ve e_detent ve been_ wi
adopted

More than a decade ago, respected juvenile justice profes-
sionals warned of serious problems related to juvenile detention
and called for limits on its use. The Hon. Patricia M, Wald, now
a judge of the U.S. Court of Appeals for the Washington, D.C.
circuit, had this to say about the practice in 1975:

Detention does not deserve to be a major part in the
juvenile justice process. It should be brief, terribly
selective and modest in jits aims. If the rest of the
system behaves, it should almost disappear...detention
should neot ke, as it is now, the hidden closet for the
skeletons of the rast of the systen.
The Juvenlle Justice and Dellnguency Prevention Act of 1574
racognized the need +o place yeasenable limits on pre trial
incarcsration of youth. The Act calied for an end of secure
detention for status offenderg, and it created fiscal incentives
for nen-secure alternatives for all juvenile offenders.

In the late 1970s, two national juvenile justice standards
projects formulated standards for dJuvenile detention. Both
recommended the adoption of specific, objectiva criteria for
detention. The detention standard of the Instituté of Judicial
Administration and the American Bar Association (IJA/ABA) said
that secure detention should be applied only where a minor was
charged with a crime of violence for which an adult would face a
sentence of one year or more, and where other objective risk
factors were present (Standard 6.6). The National Advisory
Conmittee on Juvenile Justice and Delinquency Prevention publish~
ed a Jjuvenile detention standard limiting secure, pre-trial
detention to ninors who were fugitives from other jurisdictions,
were charged with murder, or were charged with another felény and

had a history of demonstrable past nisconduct (Standazd 3.152).
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A few Jurisdictions adopted the national - standards -for
juvenile detention and were subsequently studied to determine the
effact of these standards on reducing detained juvenile
populations and pr\otecting the public. In 1980, the Community
Research Forum studied four jurisdictiens, an urban-rural pair
using the IJA/ABA standard, and another urban-rural pair not
using +the Btandards. The study concluded that a) the
jurisdictions using specific;, objective detentic?n criteria
achieved substantial reductions in their ~detained jJjuvenile
populations, b) fallures to appear were <fewer in the
jurisdictions using the model criteria, and ¢) rearrest rates
pending court appearance were also lower in the Jjurisdictions

using the model criteria,

But only a handful of Jurisdictions nave implemented the
spproaches recommended by the national standards projects. A 1980
study found 17 states with ne statute governing juvenile, pre-

trial dstention.

Even today, many of the states that do have statutes on
juvenile detention use code language that is too broad or vague
to provide effective control over juvenile detention. In these
states, the detention decision remainas a subjective judgment,
made by the probation 1ntaké officer or the court, and similar
cases may receive very dissimilar treatment. The picture of
national detenticn practice, provided by the data collected for
the Children in Custedy rxeports, is evidence of the widespread
failure to restrict Jjuvenile pre~trial detant;ion o cﬁses in
which it is absolutely necessary for public protection or to

guarantee the appearance of the minor at a court hearing.

Suidance is provided hy some model jurisdictions

For medernization of juveniies dstention practice, we must
look to model Jurisdictions. These jurisdictions have been
motivated to reform detention practices for a variety of reasons,

including serious problems of overcrowding, lawsuits, and concern
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for the yelfare of youth in the justice system. Below are prief
dascriptions of the progress made in four such jurisdictions.

1. Ge 55 Cou Mich Fiint 4is the major city in
Gennessee cCounty. By court policy, the county has established
specific detention criteria based on the seriousness of offense,
A minor cannot be securely detained unless he/she has committed a
serious offense and the miner's release wWould endanger public
safety. Status offendersz may not be securely detained. It is a
specific policy of the court that a Juvenils may not be held in
the detention facility only because a parent refuses to accept
custody or because <there are <transportation problems; these
minors must be referred to non-secure alternative shelter.

2. Jefferson County. Xentuycky. In response to claims of overuse
of detention, Jefferson County (Louisville) adopted seven
criteria for juvenile detention. Any minor not meeting one of
thasae spacific criteria cannot be securely confined before trial,
To be detainable, a minor has to be charged with a 1listed,
serious crime against persons or with escape; or has te have a
maltiple, recent offense history; or has to be the subject of a
bench warrant, a court order, or an out-cf-county felony hold.
After inplementation of <the c¢riteria, the detention rate in
Jefferson County drepped by 50%. Tha public safety impact of the
new criteria was tested, and the findings were that mninors
released under the new criteria were rearrested at about the same
rate as under the old system, although failures to appear in
court increased by 4%. The new criteria have now been in effect
for approximately 8 years, and the county bhas continued to
baenefit from reductions in the detained juvenile population.

3. Salt Lake cCity, Utah. Salt Lake city has implemented
specific, objective juvenile detention criteria as a result of a
1984 consent decree in & class action suit challenging the
detention policles of the Salt Lake Juvenile court, Detention is
now permitted only for the purposes of public protection or
securing the attendance of the minor at- future court procesdings.
A minor may be detained to protact the public only if he/she is
charged with a listed, serious offense, or if the minor has a
recent history of multiple adjudications. A minor may be detained
to ensure future court appearances only if he/sha is an escapee
or fugitive from another jurisdiction, has left three or more
non~secure placements, or has falled to appear in court within
the last year. The consent decree required the juvenile court to
hold timely, due process hearings on eligibility for detention.

4, Santa_Clara County, California. This is one of california's
largest counties, with San Jose as its major city. In response to
high population levels in its juvenile detention facility, Santa
Clara County has adopted risk screening criteria for Jjuvenile
datention, developed by NCCD. The Santa Clara County system has
been in effect for two years, and has helped that county cut its
detention center population by approximately 50%. For each minor
referred, a screening officer uses a uses a detention screening
form which rates the minor for risk based on specific, objective
¢riteria including the seriousness of the offense, past offense
behavier, and probationary status. Minors scoring 10 or more
points on the risk scale are eligible for detention; all others
are designated for pre~trial release or intensive pre~-trial
supervision at home. One notable feature of the screening system
is that it is applled immediately at intake, and the detain/
release decision is made according to uniform standards appiied
in the first few hours after referral.

These four 3jurisdictions are not the only ones that have

successfully addressed the problem of overuse of juvenile, pra-
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trall detention. They are m?ntioned baecause they are among the
bast-known or best-researched examples. Each of these
jurisdictions has tailored 1ts own response to a problem of
juvenile pre~-trial detention. Some have taken administrative
steps to reduce long waits in detantion centers. Others have
developed specific laundry 1lists of criteria for Juvenile
detention. And others have applied a new technology of risk
assessment, using peoint scales to classify minors on the need for
detention or eligibility for release. As models, they offer
direction and guidance to other jurisdictions, and they offer
hope that this serious, nationwide problem may be addressed in a

.

meaningful fashion.
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Senator Konwr. Thank you very much, Mr. Baird.

Mr. Reiser, I think you were suggesting that we need to under-
stand—and you are right—that there is a history behind most
every one of these young people who comes to court whether it is
family or locale, or all the other reasons that contribute to finally
winding up in juvenile court.

But in terms of the juvenile court system here in the District of
Columbia, and how are we going to improve it and make it more
effective? How could we make the system work more positively?
What are your suggestions?

I am not suggesting that there are clear answers, because we all
understand it is very complicated, but if you said, “Dao this, do this,
and do this,” what would you say?

Mr. Reiser. First of all, there is a plan to remodel the District of
Columbia’s juvenile justice system. It is a plan that was agreed to
over 5 years ago by the District of Columbia that has never been
implemented, so that in terms of reforming the part of the system
that deals with the most serious offenders, reforming institutions
so that there are specialized, secure facilities for kids who have se-
rious problems. That plan exists.

To the extent that you are trying to improve the process of rein-
tegrating kids into the community, through specialized facilities,
job training programs, programs for substance abusing families,
that plan exists.

To the extent that what you are trying to do is develop the kinds
of objective criteria that Mr. Baird has talked about, and the
judges talked about, to reduce excessive use of detention, that plan
exists.

The mayor has recently announced a proposal to increase the use
of diversion, and that plan is not, I think, in final form, but I think
the second thing that needs to be done is to increase services for
youth in the District outside of the juvenile court systzm.

Right now, it is not just a question of money, but we need money.
What is happening is that money is coming out of one pocket for
kids, and disappearing from scimewhere else. School recreation cen-
ters are getting cut. The mayor just restored cuts in youth employ-
ment programs from last year.

The fact is that I agree with Dr. Feld to the extent that you have
to provide services comprehensively, and they don’t have to all be
in the juvenile court system, and, indeed, I think a number of
people talked about labeling. The more you label kids, the faster
they end up in the criminal courts.

B0 I think we need to increase the diversion of kids out of the
system. We need to identify at-risk kids early, we need to find good
wsys to help them. I have been working on a job training program
which would integrate vocational training with a new alternative
school, and I think that might help.

There are a lot of good things to look at, out there in the world.
We just don’t either have the money or the political will to imple-
ment in the District.

Senator KomuL. Political will—is that the same thing as money?

Mr. REeiser. No,

Senator KoHL. What is the difference?
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Mr. REeiser. I hate to say this, and this is my personal view—this
represents nothing about the Public Defender Service—but I think
the truth is that part of the problem for the District results from
its political status. I think people are very frightened in the local
government that doing the kinds of things that everybody in this
room has told you to do would be perceived as “soft on crime,” and
they are afraid.

I believe that there are many well motivated people in the Dis-
trict government who would do the right thing if they believed that
the:iy were encouraged to do sc by Congress, as opposed to forbidden
to do so.

I suspect that this would probably be much more persuasive to
both you and to the other Senators than anything I could say, but
this is basically a budget book that is put together by the Chil-
dren’s Defense Fund. I am not speaking for them, but a lot of the
recommendations for comprehensive services, including improve-
ments in the juvenile court, are described in this book, and I would
certainly be happy to make copies available to the subcommittee.

Senator KonL. Thank you.

Chris Baird, do you want to give us three or four specific recom-
mendations for Wisconsin?

Mr. Bairp. Wisconsin really needs to add some structure to the
way the decisions are made about kids, and where they go in the
system. Right now they are made on a highly individualized basis,
they are dependent upon the interest level, the education, the expe-
rience of the individual staff member involved.

New staff are thrust into positions without much training, and
forced to make decisions about where kids go, and what ends up
happening in Wisconsin is that very similar kids get treated very
differently by the system, depending on where you are from, and
what your involvement was with the court.

Wisconsin, I think, could solve its problems fairly easily, because
it is a very manageable system. It is not a big system; outside of
the city of Milwaukee, most of the court systems are quite manage-
able. They incarcerate kids at a very high level, much higher than
what they need to. Many of those kids are appropriate for commu-
nity-based programs.

When we ran a standardized instrument, that used criteria typi-
cally used by many jurisdictions to indicate where kids need to go,
what kinds of programs are necessary to deal effectively with
them, we found that about 75 percent of the kids in training
schools in Wisconsin didn’'t need to be there on a long-term basis,
25 to 30 percent didn’t need to be there at all, and the others could
be short-tracked through the system very quickly.

That has enormous cost implications, and it would allow money
tc be reallocated into prevention programs, where the money
would do much more good than what it is doing now.

In =nany systems throughout the country, Wisconsin included,
the cost of a secure bed per year ranges from $35,000 to $60,000.
That is an enormous expenditure, and it is money that we are not
spending very well.

Senator Koxr. When I walked through the system in Milwaukee,
there were these dozens and dozens of kids'just sitting around,
doing nothing, getting in trouble with each other, being bored,
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being unhappy, learning all the wrong things from each other, sit-
ting around in that facility, some of them for a long, long time.

Nov;r, that needs to be corrected, as quickly as possible. Don’t you
agree’

Mr. Bairp. Absolutely. It is a waste of human potential, it is a
waste of money. There are so many other places where these kids
could be—even if they can’t go home, there are so many alterna-
tives that should be in place in the city of Milwaukee that would
deal with these kids much more effectively, and produce some long-
term good.

b T}g)se kids have to come out of that situation frustrated,
ored——

Senator KorL. Does everybody in the system recognize that the
facility that we walked through is not doing anything of value
except detaining kids. I would imagine everybody recognizes that—
or virtually everybody.

If we had a dozen or two dozen people from the system here
today, they would all say, ‘That’s right, we need to get those kids
out of that facility, and into more constructive surrcundings,”
wouldn’t they?

Well, why don't we? What is the problem?

Mr. Bamrp. I think Mr. Reiser hit it right on the head, it is politi-
cal will. There is a real-——

Senator Kont. Political will. An unwillingness to make a deci-
sion to spend the money?

Mz. Bairp. I think it is more than that.

Senator Kout. Well, what is it?

Mr. Bamrp. When I looked at—for instance, when we went
through the Los Angeles County court system, I came away with a
clear idea that more money would not necessarily help that
system, that there were an awful lot of resources available, but
they were just misappropriated, or misallocated.

I think what is happening in most cities around the country is
that the fear of crime is driving everything, and, although people
know, in the city of Milwaukee, or in the city of Los Angeles, that
those detention centers aren’t doing anybody any good, the political
courage to make the decision to release kids back to the communi-
ty simply isn’t there. People are afraid of those decisions at this
point in time.

Senator Konwr. That is a good observation.

Any other comments that you would like to make, gentlemen?

Mr. Reiser? -

Mr. REisER. If I could just echo something, or apply it to the Dis-
trict of Columbia. I think Mr. Baird is absolutely right, that it is
not purely a question of resources, it is also resource allocation, If
the kind of plan that was agreed to many years ago had been im-
plemented, the District could actually save an enormous amount of
money.

Hov};ever, I would urge the subcommittee, in reauthorizing the
JJIDPA, to include a special mandate to improve juvenile justice in
the District of Columbia, and I suspect that that would be more ef-
fective if it were accompanied by funding.

Thank you.
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Mr. Bairp. One last comment I would like to make is based on
some of the earlier testimony. Some people talked about the differ-
ences, or the conflict, I guess, between the need of the court to pro-
vide services, and the need to control youth.

That argument has been going on for ages, throughout the cor-
rectional system, not only in juvenile justice, but in adult correc-
tions as well. And, in fact, my belief is that there are many ways to
get to heaven, and that programs, in themselves—services provided
to kids—are, in themselves, a component of control.

You don’t necessarily get control by locking up kids or putting
them in a secure facility, and the juvenile court has a responsibil-
ity to look at other types of control, and other types of risk reduc-
tion, and that is exactly what programs are aimed to do. They are
not an end in themselves, obviously, but they are there to rehabili-
tate the child, and if that occurs, that is every bit as effective as
any other type of control that we exert upon a family or a child.

Senator Konr. Thank you very much, you have been very help-
ful. Many of your insights are really acute, and I agree with much
of what you say.

We will be in contact with you as we proceed to reauthorize the
bill. Thank you very much.

Mr. Bairp. Thank you.

Mr. Rewser. Thank you.

Senator Konvr. The hearing is adjourned.

[Whereupon, at 12:20 p.m., the subcommittee adjourned.]
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