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AUTHOR'S FOREWCRD

This report seeks to assess the U, S. Public Safet; program,
which was begun in 1954 to help selected Third World gove:mments
strengthen their civil police services, Operating as a specialized
technical assistance effort under AID and its predecessor agencies,
Public Safety assistance in fiscal 1973 amounted to appro:ximately one
percent of the AID grant budget.

The future of the program is uncertain in view of emendments
to the Foreign Assistance Act adopted by the Congress inm Lecember 1973.
These amendments stipulate that no ATD funds be used to ccnduet police
training or related activities in any foreign country. The practical
effect of this limitation would be to phase out overseas Public Safety
advisers by June 30, 1974, while the training of foreign police officers
and specialists at AID's Internmational Police Academy in Washington
would continue. The amendments do not prevent AID from contimuing to
provide police advisers to countries that pay for these sexrvices.

In this report Public Safety assistance is discussed in the
context of the larger AID effort, including U, S. programs designed
to promote economic development, as well as of efforts to deal with
the safety of U. S. personnel abroad, intermational terrorism, and the

global traffic in 1llicit drugs., Variocus administrative opticns for

providing police assistance are assessed,



The repcrt does not deal with the large public safety program
in the Republic of Vietnam, which was terminated under terms of the
ceasefire agreement of January 27, 1973.
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for the 2ritical comments and suggestions of my Brookings colleagues:
Robert Bowie, I. M. Destler, Henry Owen, and Joseph A. Yager. I want
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Chapter 1

ORIGIN, PURPOSE, STATUS

United Stetes overseas aid, appropriately called the "new state-
craft,"l has been a controversial instrument of foreign policy since the
incertion of the Marshall Plan in 1947, The transfer of U. £. resources
to strengthen friendly states and influence their policies, especially those
in Asia, Africa, end Latin America, has been the subject of increasing
debate since the early 1960s.

Virtually all forms of U, S, assistance -- from the delivery of
agricultural commodities and economlc development grants to military aid
and technical assistance of many kinds -- have been greeted with risiﬁg
skepticism and outright opposition on the part of the Congress and the
American people.

This controversy over aid is in part a reflection of a new and more
complex relationship that has emerged between the United States and the

weaker and poorer countries of the Third World, that "artfully ambiguous

1. See George Liska, The New Statecraft: Foreign Ald in American
Foreign Policy, (University of Chicago Press, 1560).



term’” that embraces most of the developing, static, or deteriorating states
in Asla, Africa, ard Letin America, many of which have been and are receiving
J. S, military aid, and 28 of wnich are linked to Washington in mutual
security pacts,

The troubled relationship in turn is the product of several factors,
including the withdrawal of EZuropean authoriiy from Asia and Africa and the
upsurge of nationalistic aspiraticns and ethnic self-consciousness through-
out the Third World. This has led to increasirng independence of action on
the part of Latin American and other generally friendly governments and
%o criticism of certain U. S. policies, including some AID programs.

Changed patterms of behavior between the United States and the Soviet
Unicn and between each of them and Western Europe, Jepan, and China have
alsc affected U, S. policy toward the Trird World. These external factors
combined with certain domestic pressures have bred a new and perhaps more
relaxed definition of U. S, interests and responsibilities in ihese areas.

Among the Agency for Intermational Development (AID) efforts caught
up ir the broader foreign assistance controversy is the small and 1ittle-
xnown public safety program which, as of mid-1973, was providing technical

assistance to the civil police in 18 Third World countries at a cost of §7.k
million armually, approximately one percent of the total AID grant budget, At
that time there were 114 professional éolice advisers abroad and more than
7,000 foreign police officers and technicians from 75 countries had re-

ceived treining in the United States.

2. Charles Wolf, Jr,, United States Policy and the Third World,

(Little, Brown, and Co., 1967), p. vii.



In important respects the public safety effort is a microcosm of the
perplexities and prospects of United States commitments in an era when the
Presidest, the Congress, and the American people are seeking to relate
U. S. resources and power to the countries of the Third World in ways that
encourage their self development, limit U, S, involvemest, & still -
serve the interests of eech in peaceful diplomatic and econonic ccoperation.
For this reason, an examination of the program should yield Insights into
the larger problems of U, S, policy toward the Third World,

The precsent study seeks 1o examine the public safety program as an
instrument of policy in the light of changing U, S. objectives in the Third
World. It addresses nine questicns: 1) What were the original raticnale
and cbjectives of the program and are they still valid? 2) How is the
program operated? 3) What is it doing? L) What effects, intended or
unintended, has the prorram had within the assisted countries? 5) What
erffects has it had on relations between the host government end the United
States? 6) On balance, has the program served or dameged U. S. interests?
7) If it has served U. S, interests, has the cost been acceptable®? &) Should
the program be continued or terminated? 9) If it should te continued, what
should be the criteria for selecting recipient countries? What level of re-
sources should be devoted to it, and what changes can be made to improve its

effectiveness?

Sources Consulted

In the attempt to answer these questlons the study has faced three

difficult research problews: the nonexistence of any independent country



or regional case studiles, the complete lack of any other kind of serious
secondary analysis, and the inevitable problems of evaluating the impact
of one element in situations of multiple causation where the important
indicavors are nonquantifiable, Further, the impact of newly introduced
law enforcement measures are difficult to assess even in the United States,
where much data 1s available, This problem is far more serious in less
developed socleties, These limitat“ons should be borne in mingd.

Gathering factual data about the objectives, organization, opera-
ticns, and immediate effects of the program presented few serious diffi-
culties, AID public safety documents were freely consulted -- presentations
to Congress, field reports, country evaluations, internal memoranda, cor-
Tespondence, and related documents from other govermment agencies, This
material was clarified, tested, and supplemented by hundreds of interviews
within AID and related agencies, bc*h in Washington and in the field.

The problem of evaluating the secondary ané longer-range effects

ot

of the program -- the extent to which it served or failed to serve larger
U. 5. objectives -- was more complicated because of the problems noted
above and a failure to recognize that a program can be well managed

without necessarily having tne desired program or policy effects., There

is also the problem of translsting specific findings about the program
(with the necessary allowance for imprecision in such findings) into policy
conclusions, since the latter result from a calculus of empirical fact and
political premise, These difficulties are compounded because of the dearth

of informed, reliable, and disinterested cbservers of the program,

To mitigate these difficulties, I consulted individuals, with &
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fairly wide range of views, in Washington and in 1L program zountries
(Jamaica, Guatemala, Colombia, Venezuela, Uruguay, Ghana, Nizeria, Zaire,
Saudi Arabila, Pakistan, Thailard, Laos, South Vietnam, and the Phiiippines),
though the persons interviewed were overwhzlmingly U. S. or 10st govern-
ment officials. A few non-official observers were also interviewed.

In each program country I had a dozen or move fa'rly Zong and wide-
ranging interviews, always on a non-attribution basis, The U. S. officials
typically included the ambassador, chief political officer, military mission
chief, defense attaché, AID director, and most cf the public safety advisers.
I also interviewed recipient-government officials, particularly the commander
of the national police, some of his chief officers, and officials from the
interior ministry. I visited police facilities, including ccmmand ané com-
minication centers, general offices, training schools, and occasionally
provincial headquarters., It was not feasible to interview members cf ter-
rorist or other illegal groups opposed to public safety assistance and to
U. S. foreign policy generally., However, their views, which have been made
known in various publications, are carefully noted and evaluated in the study,
in part to offset any potential bias stemming from the necessarily heavy
reliance on the views of U. S, and host government officials,

In Washington, congressional comment on the program, both critical and
supportive, was considered, These views are summarized in this chapter.

This study does not purport to be an analysis of the full range of
views about the public safety program. Rather it is a policy analysis of the
program itself, which takes into account all available comment and criticism

in the field and In Washington. As an inquiry into a worldwide program, except



that in Vietnam, and in the absence of detailed case studies, the attempt
to relate the impact of the program to its objectives and to larger U, S.
interests is necessarily based on partial evidence, The modest findings
are largely qualitative and maeke no claim to scientific precision. All
observations and conclusions invite further verification and research.
Particularly valuable woulid be several intensive studies of the multiple
effects of public safety assistance in certain selected countries.

The extensive public safety effort in the Republic of Vietnam, to
which approximately half of the worldwide program resources have been
devoted -- for the training of Vietnam police officers, for resident Office
of Publiz Safety advisers, and for equipment -- is occasionally referred
to in the present study, but has not been examined for three chief reasons:
(1) This inquiry focuses on current country programs in the Third World
that have much smaller advisory efforts and are justified on somewhat
different ground than the Vietnam program. {(2) The January 27, 1973,
ceasefire agreement ended the publiic safety advisory program in Vietnam,
though some training of Vietnamese police officers and specialists in the
United States and some provision of equipment have continued. (3) Because
the Vietnam program was large and complex and focused on unique problems
related to the military conflict there, it could not have bYeen effeciively
addressed in this study. To do justice to it, a separate analysis would be
required, one that could assess in depth the many facets of the program by
irawing upon the mass of detailed records, as well as the impressions of

participants and observers while they are still fresh,



Best Available Copy

Origin and Rationsale

The public safety program was begun in 1954 by the Eisephower admin-
istration to help selected Third World governments strengthest their civil
police services, in part to assist them meet actual or threa’ened communist
subversion or insurgency. It has been one small component in the larger
U. S. effort, including military and econonic aid, designed to shore up
friendly ststes and maintain regional peace.

Sukarno's Indonesia was the first country to receive public safety
assistance, starting in 1955. By the end of that yeer, the program included
Iran, South Korea, and Cambod ‘a at a total cost of $1.8 million. Three
vears later 21 countries were receiving aid at a cost of $14 million. By
mid-1961 there were 38 recipients, thuugh the cost had decreased to $13.8
million a year,

The public safety program was launched and sustained, for at least
a dozen years, by a strong White House interest reflected in several sctions
of the National Security Council (NSC). A 1954 NSC directive set guide-
lines for a comprehensive U, S. effort tc enhance stability and stimulate
development in selected Third World states through various forms of aid. It
explicitly mentione” aid to civilian police as the "first line of defense”
against subversion and insurgency. The State and Defense departments and
other agencles were charged with implementing the new policy emphasis; the
Internationsl Cooperation Administration (ICA) was given the regponsibility
for the public safety component. The new program was edministered by a

Civil Police Branch within ICA which continued to finance it until AID tock
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within ICA, was never given a line in the budge®t, end had ‘o compete for
funds aleng with other assistance progrums,

During the seven ICA years, the program received almost nc atiention
in the increasingly active and well publicized debates over foreign aild
within the Administration and the Congress. This lack of attention re-
flected the very small resources devoted to putlic safety as well as a
iimited understanding of its functions on the part of thcse who were infer-
ested primerily ‘n military aid or in ecorncmic assisiance.

The incoming Kennedy administration in 1961 saw in Third World in-
stability an even greater threat to U, S. interests than did its predecesscr.
A fortnight after Premier Khrushchev's January 6, 1961, speech pledging
wholehearted and unreserved support for wars of '"naticnal liberation,” Pres-
ident ¥ennedy ' said In his inaugural address that the United States "shall
pay any price, bear sny burden, meet any hardship, support any friend,
oppose any foe" to "assure the survival and the success cf liberty." A
vear later Mr. Kennedy said "our nation Is commissioned by history <o be

3

either an observer of frcecom's faillure or the cause ¢f its success.”

3

:1s approach was rooted in the widely expressed view, in and out of govern-

b
>

ment, that a breach of the peace anywhere wac a poteniial threat o the
United Svates, The Kemnedy administration emphaesized ~ . S, conventional

military capablility, expanded the army's Special Forces, Increased the sige

3., State of the Union Msssage, Jamuary 11, 1962. See American

Policy; Current Documents , Depcriment of State, April 1965,
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end number of U, S, military advisory missions in the Third Vorld, and
gave new impetus to public safety assistance,

In August 1962 a definitive NSC policy statement on the public safety
program was issued. It remained in force through the Kennedy and Johnson
administrations, and was suspended by the Nixon administraticn in 1969,
Based on a study prepared by an Interdepartmental Committee on Police Assis-
tance headed by U. Alexis Johnson, Deputy Urnder Secretary of State for
Political Affairs, the siatement said that U, S, police ald was essenilsl,
slong with mlilitary and economic assistance, to the freedom and viabillity of
Third World countries. Such aid, it said, should be coordinated with police
assistance from other Western governments so as to deny policz assistance
from communist powers.

The 1962 directive, addressed to the secretaries of State, Defense,
and Treasury, as well as tc the Attorney General, the AID administrator,
and other agency heads, called for a vigorous public safety effort in states
facing an actual or potential danger of internal subversion or insurgency.
This effort was tc be administered by a professional staff within AID and
was to have a sufficient degree of autonomy to operate effictumtly. The
NSC directive called for adequate funding to protect the program from being
a "marginal competitor" for primarily economic development funds, and
suggested giving the program a specific line in the AID budget. A standing
Interagency Police Group was set up to guide the program and Interpret it

to the ATD administrator. It met periodically for several years and then

died out,
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In response to the directive, an Office of Putlic Safety (CPS) was
established withir AID in November 1962, Byron Ergle, who had teen 35s0-
ciated with police ascistance from the beginning, became its director, =
pesition he held until he retired on April 1, 1575, Before joining the
government, Mr, Engle had been director of personrel and training in the
Kansas City, Missouri, police department,

The authority, scope, and functions of the newly constituted program
were spelled out in an AID Genersl Notice, November 30, 1962, and ir en
accompanying Memorandum for the Executlve Staff from the Acting Administrator,
Frank M, Coffin. The General Notice states: '"Police assistance programs
directly serve the high priority otjertive of internal security, and in
additicn thus serve to permit sustained ecoromic developmernt,” The Coffin
memorandum defines the corsiderahble bt ambigicus degree of autonomy of
CPS ca’ied for in the General Notica:

The document creates & strong centralized Office

of Public Safety whizh has powers greater than any

other technical office or division in 4,1.D,, whose

programs must be accorded priority treatment Ly tre

rest of the sagency, and which has ail the capabilities

4, The present OPS director is Lauren J. Goin, who has been with
the program since 1955. He ras served as a pclice adviser in Turkey,
Indonesia, and Brazil. He has a Master of Criminology degree from the
University of Californla at Berkeley ancé was director of the Pitisburgh

and Allegheny County Crime Laboratory.
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for independent action and judgment thatl are consistent
with the status of that officc as a component office
within the Agency for International Development.5

In 1963 AID established an International Police Academy (IPA) in
Washington, D. C. Addressing its first e¢lass cf graduates in 198L, Attorney
Ge ieral Robert F. Kennedy, expressed the prevailing officiesl view that lew
and order were essential to economic and political development:

This may be the generation of rising expectations,

when mlilliaons are released from the chains of igno-

rance, poverty, and disease which have bound them for

centuries. But it is alsc the age of the plastic bombh,

of arson, sabotage, kidnappings, murder for political

purpose; the age of hit-run terrorist activities co-

ordinsted on & global scale. People cannot achieve

peace and security, even ensure their own personal

safety, except under the rule of 1aw.6

Both the Kennedy and Johnson administrations increased the scope and
resources of the progrem. It reached its high point in fiscal 1968 with an

AID expenditure of $55.1 millicn and with L58 advisers in 34 countries; more

than half of these resources were committed to South Vietnam, Theiland, and

5. The AID General Notice and the accompanying memorandum are
found in the Appendix,

6. Address at the International Police Academy, Waahington, D. C.,

February 28, 1964,



Laos, Thereafter, funding declined sharply (though the size of the pro-
fessional staff declined less sharply), along with the general reduction

in U, S, military and economic aid, These reductions stemmed from growing
disillusionment with the scale and efficacy of the continuing U. S. commit-
ments to the Third World; a reassessment of the nature of U. S. interests
in Asia, Africa, and Latin America; and increasing congressional concern
with domestic matters,

The Nixon Doctrine, with its emphasis on greater self-reliance on
the part of the developing countries, was anticipated by the report of the
Senior Interdepartmentel Group, formed during the Johnson administration,
Issued in May 1968, the report, "U, S. Policy on Internal Defense in Selected

t

Foreign Countries," was endorsed by President Nixon in July 1969 and remains
in effect. It qualified significantly the earlier view that international
security was indivisible and that all local threats or conflicts were a
potential danger to U, S. security. It reflected the changed perceptions

in both government and academic circles about the nature of communist be-
havior and the diversity of rising nationalist pressures, pointing out

that U, S. interest in the internal security of the various Third World
states differed widely. It insisted on selectivity and asserted thatv U. S,
"internal defense" support funds should be limited to those few countries in
which (1) the United States has a significant national interest, (2) there is
clear evidence that internal discrder or sutversion threatens that interest,
(3) there is an indgenous will to resist challenges to securfty and a desire,
willingness, and capability to use U, S. aessistance effectively, and (L) the

regources and assistance needed to meintain internal security are not avail-

able from other Western governments.
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President Nixon's stress on clearer and more limited security goals
in the Third World was reflected in his statement that the prime objective
of U. 5. assistance is "to help other countries assume the responsibility
for their own defense and thus help to reduce our presence abroad” an?
that continued assistance was essential to achiewe these objectives "more

quickly and more efi‘ectivel:,r."7

To reach these goals the President recom-
mended, on the basis of the Peterson Report,8 that the three categories of
U. S. foreign aid -- security assistance, development assistance, and
humanitarian relief -- be treated as separate though compatible efforts,
and that the various components of security assistance (military esid, mili-
tary credit sales, grants of excess stocks, supporting economic assistance,
and public safety aid) be combined in "one legislative act to assure that

"9

each is viewed as a part of a coherert overall program. The Congress

has not implemented these recommendations.

Program Objectives

Public safety aid is calculated to enhance the efficlency, capability,
and professional character of the civil police establishment so it can serve
as a reliable Instrument of constituted political authority. From the ocutset,

the program has sought to assist the recipient state in maintaining law and

7. Foreign Assistance for the Seventies. President Nixon's Message
to the Congress. AID (September 15, 1970), pp. 2 and 5.

8. U, S, Foreign Assistance in the 1970s: A New Approach. President's

Task Force on International Development (March 4, 1970).

9. For a Geperation of Peaceful Developmept. President Nixon's
Message to Congress. AID (4pril 21, 1971), p. 8.



order "under humane, civil conéepts” by developing within the civil police
the capability for (1) regular police operations, (2) detecting and identi-
fying criminal "individuals and organizations and neutralizing their activi-

ties,” and (3) “"controlling militant activities ranging from demonstrations,
disorders, or riots through small-scale guerrilla operations."lo Consequently,
OPS has provided training, advisory, and equipment assistance to improve the
multiple functions of the recipient government's police establishment which
is almost always state-wide in scope.

Program emphases have veried from place to place. In some cases the

' in others

emphasis has been on helping the police deal with "ordinary crime;’
the focus has been on crimes against the state. Both elements, however, have
been present in all assisted countries. Indeed, the two are ¢ metimes diffi-
cult to distinguish. In many Third World countries illegal attacks against
constituted authority sometimes take the form of economically motivated crime,
such as bank robberies, rural banditry, and smuggling. The program is necessar-
ily concerﬁed with the whole spectrum of crime, inecluding its more dramatic
manifestations -- violent riots, urban terrorism, kidnapping, and skyjacking.
OPS, for example, had been active 1n combating the international traffic in
narcotics more than a decade before President Nixon's June 17, 1971, message
drawing attention to this problem, though the resources for this purpose

were limited.

In 1964, AID administrator, David E. Bell, defined the objectives

of OPS as:

10, U. S. Department of State, AID, Office of Public Safety, A ,I.D

it S el

Assistance to Civil Security Forces, (July 12, 1967), pp. 1 and 2,
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1) strengthening the capatility of civil police

apd paramilitary forces to anforce the law and

maintain public order with the mirimun use of phys-

ical force, and to counter Communist-inspired or

exploited subversion and insurgency; and 2) encouraging

the development of responsitle and humane poiice

administrat’on and judicial procedure to improve

the effectiveness of civil police and paramilitary

forces and enable them to become more cloeely inte-

grated into the community.ll

In 1972, OPS director, Byron Engle, elaborated these objectives,
emphasizing the relation of public safety to "internal reforms"” and "econrmic,
social, and political progress."” The purpose, he testified, "is to dewvelop
the civil police institution"” that can:

1) Be responsive to the needs of all people of the

country for protection of life and property and, by

embracing the public service concept, earn their respect

and cooperaticn;

2) Pmploy moderm practices in administration and

management and use of resources in the humane

enforcement of the nation'’s laws;

3) Provide an adequate measure of internal stability

11. Foreien Assistence and Relateq Agencies Appropriations for 1965,

Hearings before Senate Committee on Appropriations, 88 Cong. 2nd sess.
(196k4), p. 72.




needed to facilitate economic, social, and political
progress;

L) Prevent the development of threats to internal
order and cope with them effectively precluding

the necessity for the use of military force later

to deal with civil problems, and

5) Have sufficient institutional structural strength
(within the c¢ivil police to undertake] internal
reforms so that [the police] can keep pace with a

chenging soclety and political progress.12

Perceptions of Civil Police

The public safety effort has heen shaped not only by the larger U. S.
foreign policy debate ard the changing perceptions of America's role in the
Third World, but also by the persistent disagreement over the relative
importance of security and developmert as U, S. objectives and the tendency
of some policymakers to project partial images of police work from their
limited American contacts to soclfeties where the police, usually civil
13

servants of the central govermment, piay a quite different role.

In Washington and among Americen officials overseas, the public

12, Foreign Assistance and Related Agencies Appropriations for 1973,

Hearings before a subcommittee of the House Committee on Appropriations,
® Cong. 2nd sess. (1972), Pt. 2, pp. 790-91.
13, The role of the civil police in the Third World is discussed in

Chapter 2.
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safety effort has occeasionally encountzred suspicion, and evan hogtilit,
in part because of &an inadegrate 1ndzrstanding of how a national pol’
service operates and in part becaise of the ambivalence toward police
duties in any socilely. The policeman is required to restrain and prosect;
restraint is usually resanted and protection is ususlly appreciated.lu
This problem was noted in the 1970 Rockefeller Report on Latin Americs:
. . there is rnot In the United States a full appre-

ciation ¢f the important role plsyed by the police.

There is a tendency. . . to equate the police in

other American repuvlics with political action and

15

repression, rather than with securisty.”

14, The problem of understandinrg foreign police forces is exacerbated
by the unique situation in the United States where there are more than 45,000
different police jurisdictions, renging in size and quality from a single,
untrained and inept county sheriff to a well trained and highly professional
municipal police department. In response to what they regard as an unfair
stereotype and as unjustiiied criticism, Americen police have often developed
a defensive posture, which has nct helped the situation, A candid imsight
into the policeman's '"working personelity" is found in Jerome H, Skolnick,

Justice Without Trial:; Law Enforcement in Democratic Society, (Wiley, 1966),

pp. L42-70,
15. Nelson A. Rockefeller, Quality of Life in the Americas, Report

of a U, S, Presidential Mission for the Western Hemisphere, Agency for
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In some U, 2, missions abrcad, the lower social and official status
accorded “c public safety edvisers bty some AID and embassy officials has
been manifest. In one Asian country some years ago whe AID director invited
a1l his program heads except the putliic safety chief to his residence for
dirner. Wher he was askzd why, he said, "I don't Invite cops tn my home

1"

in America, and I'm nct about to do it here."” This is ar exception.
Whatever their view of fthe police function and its importance, most American
officials who assoclate with OPS advisers in the field appear to regard them

as conscientious and hard werking professiornals.

Administrative Arrangements

Public safety assistance is a unlique foreig: policy Instrument, Tt
is set apart from &ll cther aid prcgrems because it is concerned withbeth
development and sesurity, wita long-range fnstitcetion building, and with
current thrsets tc law and order, TIts ivterest in upgrading a vitael civilian
function of the recipient government Is similar te that of other AID technical
assistance programs, partizularly those c¢nzcerned with strengthering public
administration., Ix those countries wrere 1t also focuses oxn the larger
probiems of Intermal s2curity, it bears som= resemblance to military
assistance.

For these reasons there has beer no wholly logical or congexial
bureaucratic home for the public safety prngram, which has been character-
ized as an uawanted orphan, But 1t found e foster home, first in ICA and
then in its successor, AID, where it has haed an uneasy existence. Other

means for administering the program have been suggzssted, but none has
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been tried.16

The fundamental problem is the existence of a small effort devoted
to improving the performance of civil peclice as a part of a larger AID
effort devoted chiefly tc development projects and programs wiose results
are measured, however imprecisely, in economic terms, OFS has thus been
forced to justify itself primarily on development grounds, often economi-
cally defined, rather than in terms of its long-range lmpact on a necessary
government function. The requirement to justify and assese police aid by
program criteria designed to measure the effects of agricultural, road
building, rural medicine, and population control projects has been time
consuming and frustrating tc both CPS and AID program officers. The
problem is compounded by the fact that the long-range effects of any kind
of assistance are difficult to determine with precision. Although it is
relatively easy to learn how many birth control devices have been distributed
through AID-sponsored clinics or how many police patrol cars have been pro-
vided through OPS, it is difficult to ascertain how the former Yrave affected
ponulation growth and equally difficult to measure the effect of the latter
on crime prevention and public order,

Consequently, AID administrators in coping with threats to their
major development programs are not likely to devote a great deal of energy
or political capital to the defense of a tiny effort that seems only periph-
erally related to economic development, Equally significant, the program

has been shaped by the decislons of middle-level officials whcse views

16, Alternative administrative arrangements are discussed in Chapter 7.



toward public safety have ranged from friendly to critical. The critics
sometimes assume that internal order is irrelevant to development or that
police assistance gives AID a bad name and should be provided by a different
U, 5. agency. The attitude of a country AID director or program officer is
often more important that that of the U. 3, ambassador in determining the
resources devoted to the police effort in a particular country.

To protect OPS from bureaucratic discrimination and neglect, as was
noted above, President Kennedy gave the program an ambiguous degree of asutonomy
within AID. Its unique status was made specific in the areas of management,
personnel recruiltment, and access of the OPS director to the AID administra-

tor, This autonomy, though it never extended to having a line in the AID
budget , did offer some protection, at least until the beginning of President
Nixen's first administration,

The autonomy itself has been a source of friction. AID administrators
and program officers have often resented having to treat OPS differently from
technical aid programs in education, population control, and agriculture,

And the managers of these larger programé have questioned and challenged
the special status accorded to OPS., These views were expressed in many
interviews. One country AID director said: "We treat public safety

like all other programs; it must fit into our development objectives. We

do not tolerate independence," An official in Washington observed that

17. Direct access of OPS to the AID administrator is specified in
Section C of the AID General Notice, November 30, 1962, See the appendix

to this report.,
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AID program officers frequenily refer to all traditional develiopment efforis
as "our programs” and to public safety as "that other program,” a lef*-
handed acknowledgement of the uniqie character and lingering autonoms of
OPS.

While both sides have chafed under these uncongenial circumstances,
OPS hee survived within AID because of the acknowledged professional com-
petence and bureaucratic skill of its first director, Byron Engle, and the
general official view that there is & mutually reinforecing connection te-
tween internal security and development. This view is reflected in tre
statements of successive AID administrators that the program has made an

important contribution to U. S. development goals in the Third World.

Role of Congress

The U, S. Congress has voted funds for the public safety program
with almost no debate until 1970, Since then there has been increasin
opposition, principally in the Senate. OPS has not, however, been the
subject of a full and systematic congressional invesiigation, although
occasicnally, congressional inguiries into AID activities overseas have

also looked into the public safety effort.18 There were two floor debates

18, See Guatemals and the Dominican Republic, a Staff Memorandum pre-

pared for the Western Hemisphere Affairs subcommittee, Senate Foreign Rela-

tions Committee, December 30, 1971.
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In the fal: of 19732, the Serate Foreign Relations Cozmittee rec-
ommended the terminatior of the entire OPS program while its counterpart
in the House recommended that it be continued as usual. In December 1973,
the Congress adopted compromise amendments to the Foreign Assistance Act
which prohibited AID from conducting police training or related activities
in any foreign country. This meant that present overseas OPS advisers
will be withdrawn by aprroximately June 30, 1974, AID's International
Police Academy was authorized to continue training foreign police offi-
cers and specialists.

Among the several factors leading to this decision are misgivings
about the program expressed by several ariiculate members of Congress.
These misgivings in turn are related to certain serious charges made
against the public safety program. It is not always clear whether the
congressional critics telieve the specific charge in question (for
example, that OPS advisers have taught torture techniques ) or whether
they object to the program because some people give credence to the
charge, With these ceveats in mind, the following six criticisms drawn
from congressional sources appear to constitute the critics’ case against
public safety assistance.

1. It is inappropriate, if not arrogant, for the United States to
assist Third World police forces when police in the United States cannot do
a better job at home. The streets of Bangkok and Caracas are safer than
the streets of Washihg%on. Moreover, police methods used in the United
States are not applicable to other countries and cultures.

2, Public safety aid carries the danger of intruding unnecessarily

into the domestic affairs of other states. Close asscciation with the civil
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police involves us in internal matters and subjects us to the charge that
we are covertly trying to control or manipulate the internal balance of
forces. This is true particularly if the resident advisers become opera-
tionally involved. (Some critics claim that a few advisers have done so.)

3. The program carries the risk of supporting "reactionary and
authoritarian"” regimes that use rerressive means to control political
opposition and dissent. The police in these cocuntries are often involved
in such repressive measures and, by helping them, the United States becomes
unnecessarily identified with unjust and undemccratic forces, (Some critiecs
believe the United States has in some cases used public safety and other
forms of aid to support repressive governments, while others say that the
U. S. reputation for doing so is surficient reason to oppose the program.)

L4, Police assistance to any government, however democratic it may
be, is unsound in principle because the police in any society tend to be
repressive, anti-democratic, and in some cases brutal. Consequently U. S.
association with police, even under the best of circumstances, unnecessarily
tarnishes this country's image.

5. Public safety assistance makes .iittle or no contribution to
economic and political development. It cannot be justified as a development
effort and has no place in AID, (Some of the critics who make this point
suggest that such a program might be appropriate in another U. S, agency.)

©. The reputation of the United States has been hurt by charges that
public safety advisers have approved, advocated, or taught torture techniques
to civil police in some Latin American countries., (Again, some critics

appear to regard the charges as documented facts.,) The Senate critics of
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OPS elaborated this point:
United States participation in the highly sensitive

area of public safety and police training unavoidably

invites criticism from persons who seek to identify the

United States with every act of local police brutality

or oppression in ary country in which this program

operates. It matters little whether the charges can

be substantiated, they inevitably stigmatize the total

United States fcreign aid effort.22

These six congressional criticisms, portions of whicna are subject to
empirical verification, are related to criticism that has originated in
several Letin American countries., The moderate critics in assisted countries
make points cimilar to 2, 4, and 5 above, but they have not been nearly as
articulate as the extreme critics who denounce U, S, public safety and
military assistance, economic aid, trade policies, and private U. S. invest-
ment with equal fervor. These opposition voices have made four specific
and overlapping charges against the program: (1) OPS advisers have been
used as agents to gather intelligence to support U, S, imperialism, (2)
within the assisted country they support reactionary forces against pro-
gressive forces, (3) the program is generally used to strengthen repressive
regimes, and (4) advisers have approved, advocated, or taught torture

techniques., These charges have been publicized in the film, Siate of

22, Foreign Assistance Act of 1973, Report of the Committee on For-

eign Relations, S, Rept. 93-377, 93 Cong. lst sess. (August 2, 1973), p. 17.
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Siege, directed by Costa-Gavras and released in the United States in April
1973, This pro-Tupamaro and anti-AID film is presented as a documentary

account of the public life and work of Dan A, Mitrione, an OPS adviser who
was kidnapped and murdered by the Tupamaro terrorists in Uruguay in mid-1970.
Similar charges are also found in books such as Teresa Hayter's Aid to

Imperialism,23 which offers a Marxist view of Western alid to the Third

World. In developing the terms of reference for this study, all criticisms

of the program have been taken into account and subjected to examination,

23. Iondon: Penguin Books, 1971.



Chapter 2

CIVIL POLICE IN THE THIRD WORLD

The recent rash of overseas aircraft hijackings, kidnappings, murders,
and less vioclent attacks on U. S. and other foreign personnel and property,
which seem to be on the rise in Asia, the Middle East, Africa, and Latin
America, point to the need for more effective civil law enforcement in the
Third World. International terrorism is the most dramatic manifestation of
eriminal violence in these areas, but the more mundane forms of lawlessness
and crime may in the long run have an ewven more corrosive effect on internal
security and development., Many of these governments are singularly ill
prepared to deal with the normal range of law and order problems, to say
nothing of terrorism or insurgencies, because they lack trained, disciplined,
and equipped police and other security forces to do the job,

The magnitude of the police problem in the Third World is indicated
by the relatively high number of policemen killed in the line of duty, com-
pared to the number killed in Western countries, The number <f policemen

killed per thousand policemen in 1971 in three of the most turbulent countries,
compared to the flgure for the United States, was as follows: Philippines,

27
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5.5; Guatemala, 4.5; Honduras, 3.2; end the United States, 0.3. This means
that if the United States had the same ratio as the Phillppines, 2,288
policemen would have been killed in 1971, rather than the 125 who actually

were,

Impact of Crime on Internal Development

In a dozen Third World countries, development efforts have sometimes
been disrupted or postponed by banditry, smuggling, and politicel violence,
which demand the attention of the authorities and divert scarce national
resources, Guatemalas, Uruguay, Venezuela, Zaire, Thailand, and Indonesia
are examples, Foreign businessmen are reluctant to invest in a country
whose capital city is assailed by violence. The peasant, still in the
grip of ancient practices, is likely to respond to civil disorder or wide-
spread crime by clinging even more tenaciously to his outmoded ways of
sowing and reaping. He seeks to survive by keeping the lowest possible
profile, hoplng the disorder will go away., The disciplines of sheer sur-
vival leave him with less time and energy to tend his fields and care for
hls -=nimals, let alone learn new and more efficient techniques. Some
villagers react to turbulence by fleeing to the city, where many of them
remain unemployed and live in slums that breed still further crime.

idespread lawlessness also inhibite constructive ari orderly po-

1itical development, The perpetrators of political violence often engage

1, 'Worldwide Pollce Casuelty Study," AID, Office of Public Safety,

May 30, 1972,
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in ecrime to gain funds to further their cause, They sponsor the politics

(

of subversion. riots, and civil insurrection. Userul pelitical dialogue - ad
J b

b

orderly elections become difficult in a couatry tha. is secething with vioten?
strikes, riots, bombings, kidnappings, or rampant corruption. Lawful
disseat cannot readily play its constructive role in an atmoshhere of

violence and insecurity. Peaceful and competitive politicael activity is

frustrated in a climate cof fear.

Impact of Crime on Interstate Relatlon

Certain forms of crime, such as smuggling and tribal vicience ~end
to spill over into neighboring countries and thus disturb interstate crder.
Tribal conflict may produce refugees who flee across a frontier and thus
exacerbate tension between the two states., A shaky regime may try to
distract attention from its intermal problems by lsunching an advanuure
against a neighbor to redress an ancient grievance. Terrorists or smugglers
who seek a privileged sanctuary across a border sometimes cause conflict
between the two govermments. In short, local internal violence may spread
and upset the regioral balance of forces to a pocint whery e peace Is Lroken,
In severe cases, such as the civil war between East and West Fakisten, the
great powers have seen their interests jeopardized by subsequent regional
breaches of the peace, The U. S. interest in the internal security of
Third World states is based on the fact that internal security--even at the
lower level of the spectrum,which can be dealt with by police action--has

a potentially adverse effect on interstate stability. This recognition of

a connection between internal turbulence, internal development, and inter-
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national security bears on the selection of recipients for public safety

aid, a major policy issue discussed later in the study.

Contrasting Roles of the Police and Armv

The role of the civil police in the Third World cen perhaps be
seen most clearly by differentiating it from that of the institution it
is most frequently confused with, the army.

In this connection, it is important to distinguish between the
regular civilian police who operate largely in the open, and the special
police (variously called the intelligence, political intelligence, or
political police) who operate covertly and focus largely on crimes against
the state., Under some regimes, the political police sometimes engage in
activities that violate the law. They may, for example, not only keep an
eye on subversives, but obstruct legitimate opposition on orders from
the regime, In some situations the regime politicizes elements of the
regular police and directs them to engage in illegal activities. Generally,
however, the important differences in character and functions bestween the
rezolar police and the special police are maintained and are recognized
by the regime, ordinary citizens, and opponents of the regime, Since
the public safety program does nol assist political police elements, the
present discussion and the study as a whole are confined to the regular
civilian police.,

Most Third World countries, despite the great diversity in size,
economic potentiel, and political influence among them, have common ele-

ments that distinguish them, at least in degree, from major industrial
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states, The developing countries often have weak and unstable governments,
strong ethnic and other centrifiigal pressures, and a fragile fabrie of
national cohesion. Their security and political integrity tead to be
threatened more from within than from without, though in some cases in-
surgency and subversion have external support or direction.

In law enforcement and the maintenance of Intermal seéf_lrity, all Third
World regimes have relied both on the civil police and the anmy, though
in different ways. Some governments have turned primerily to the military,
particularly the army, to maintaln internal security, Others have established
paramilitary forces for this purpose. Some have combined the cilvil police
and the army into a unified national guard. Others have placed this re-
sponsibility clearly in the hands of the civil police. In sone countries
the police have been subordinated to the military commend, though the police
function is separately structured and administered. Under most constitu-
tions the army is assigned the traditional mission of extermsal defense, but
it is almost always given a larger role in intermal security than it is in the
United States and other more developedkcountries.

Because Third World police and military are relatively underdeveloped
institutions and their roles and missions have often been 111 defined or un-
conventional from the Western viewpoint, there has been a tendency to over-
look the salient distinctions between them, These differences determine
the unique impact of each on internal security, domestic politics, and
ecanomic development .

Generally, the army is more developed and modernized than the eivil

police. It is a "hard" institution in a "soft" society. The army tends to
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héve a near-monopoly on the legitimate instruments of physical coercion. It
has the central command structure, the organization, and the muscle to get
things done, As a community of command and obedience, equipped with modern
commmnications gear, vehicleé, and weapons, it can act relatively quickly
and decisively, In contrast, the national police force is clearly a junior
partner. The police, though ﬁsually under central government control, are
less tightly organized, much more lightly equipped, more widely dispersed,
and less accustomea to centralized and disciplined control,

The police and the military have different, complementary, and some-
times overlapping roles. The police are responsible for a wide range of
law enforcement functions, including traffic control, protection of life
and property, personal crime, narcotics control, kidnapping, skyjacking,
and the first stages of insurgency. The military are responsible for ex-
ternal security and are called in to supplement or replace the police during
major internal emergencies that threaten public order or endanger central
authority. Nevertheless, in general the primary mission of the military
is to defend the state against external enemies and largely by lethal mears,
The mission of the police is to enforce the law of the state, largely by non-
lethal means. The army is concerned more with foreign foes and the police
almost enclusively with fellow citizens,

Differences in how soldiers and policemen live and work also have
& bearing on their outlook and role in society, Most soldiers and many army
cfficers live apart from the population in barracks or in camps., Civil

police of all ranks 1live among the people whose cooperation they need in
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their daily work. The military are centrally controlled and have their
separate system of justice, The police operate under central and local
civilian authority and are subject to the jurisdiction of regular civil-
ian courts, though in most countries minor police misbehavior is settled
within the police establishment,

As a man who works among and with the people, a policeman upholds
prevailing customs as well as the laws and regulations he is sworn to en-
" force. Though he sometimes feels psychologically cut off frcm his fellow
citizens because of his role (ey gvy; he mey symbolize an unpopular law,
enforce an irksome reguletion, or restrain people who regard themselves
as law-abiding citizens), and though citizens may look upon him as a
functionary who represents a distant and alien authofity, a c¢ivil police-
man remains much closer to the people than does a soldier and is often
regarded as a protector of the citizen against those who would hurt him,

The soldier is more detached from scciety. The militery tends to
~ be a Belf-perpetuating subculture, bﬁt not necessarily a homecgeneous cul-
ture cr counter—culture, DBecause of their greater exposure to modern
ideas -- more than one-hundred thousand Third World military officers have
had some training in the United States -- these men, especially the
younger generation, often have more progressive views on gocial and polit-
ical questions than do police officers., Also, military officers, far more
thaﬁ police officers, have access to the top couneils of government, whether
civilian or military, because of their power and a long tradition of their

acceptance in the leadership.
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Relation to Political and Fconomic Development
The regular police and the military in Asia, Africa, and Latin

America play dramatically different roles in internal polities. In most
countries military officers have beer politically active, while in vir-
tually all countries the pulice have been politically passive, Civilian
regimes of all stripes frequently appoint generals or colonels to fill

key cabinet posts. This seldom happens to police officers, Military men
have a considerable opportunity to exercise political influence, police

do not, With their capacity to exercise coercive power and confer pres-
tige, the top military commanders are active in the elite of every country.
Their rank and position, often reinforced by family ties, ensure that po-
litical leaders will seek their favor and support.

Military leaders are potent actors in the political drama for still
other reasons. They can play a role in reinforcing, upholding, influencing,
or reshaping an existing regime and also in replacing it by direct inter-
vention. Under constitutional regimes with a civilian administration, a mili-
tary elite still may exercise political influence by arbitrating between com-
peting'factions, by siding with one factlon against another, or by going into an
informal partnershiy with a civilian faction., Few Third World regimes
could survive without the active or passive blessing of the military,.

Police officers, in contrast, have little power and limited prestige,
hence little political influence., Normally they are not as well connected
soclally or by blood, and they do not usuelly enjoy the high status of
militery leaders. They dc not have alrplanes, tanks, and mortars. While

the army has large forces that can be mobilized for security or political
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purposes, the police usually work in small units that cannot easily be used
to biing force to bear for political purposes or to check or defeat & polit-
ical exercise of military force. They have neither the equipment nor the
training tc do so.

Police salaries, living conditions, status, and fringe benefits
are almost always inferior to those of the military. Less deaply roocted
in tradition, less prominently displayed in national parades, and usually
less smartly dressed, the pclice service is not a promising base for polit-
ically ambitious men.

In short, police are more likely to be pawns and the military to
be actors in the political drema, The regular police tend to be politi-
.cally neutral -- t© maintain the status quo by enforeing the law, what-
ever it is, however frequently changed, and by whatever means, The police
are civil servants, alcng with judicial and other government rersonnel;
and their chiefs, like other top-level civil servants, are subjeci to
the political manipulation that often attends a scheduled or unscheduled
change of regime. As civil servants, the majority of police continue

n

working under successive regimes, whether "conservative,” "reactionary,”

113

“"progressive,” or "revolutionary."

Their political neutrality may be compromised, however, when a
regime -- whether of the right of left -- prohibits all significant political
opposition and uses the regular police to enforce edicts to this end, This

wags the case under President Sukarno of Indonesia, who politicized the civilian

police. The regular police were also politicized under Presiden# Diem in

Gith Udatnam and far a hrief rardnd 41 Tang  Tn auech altiuations +ha maldeon
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become & political instrument of the regime, doing its bidding and frus-
trating the opposition, even by 1illegal means, When such a regime 1s over-
thrown, many top police officers are purged because of their close assocla-
tion with the o0ld regime; the majority of the ilower ranks usuelly continue
and serve the new regime,

The most dramatic difference between the police and the military
in the political sphere lies in their respective roles in unscheduled
changes of government, There have been dozens of military coups in the
Third World since 1970. There have been no police coups, though in several
cases {e,g., Ghana and Nigeria) a few ranking police officers joined the
military plotters. 1In every case the planning and execution of the coup
were carried out by military men with military instruments, including the
show or use of military persomnel and weepcns., The extent of military
influence is shown by the fact that about 25 of the Third World countries
have military governments and most of the remaining ones have regimes in
wnich active or retired military officers hold high civilian positionms,.
The police, by contrast, simply lack the means to forece or prevent either
peaceful changes of government or military takeovers.

Although the police play a passive role in the ideological direction
of intermal politics they can play a constructive role in political devel-
cpment 1if they are encouraged or permitted to do so by the regime. It is
precisely this passive posture that enables them to serve as an insirument
of stability and continmuity during periods of political turbulence anrd
stress. As with other career officials and civll servents, they can be and

usually are a bridge between regimes, thus making it possible for the
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government to function during the periods of transiftion, In this way
they can facilitate change by providing the stability that enables the
successor regime to concentrate on the tasks at hand,

In their role as law enforcement agents, the police cun alsc help
to ensure normal political activity and elections under reginmes that permit
this degree of political competition. By meinteining order, they can diminish
the hopes of extremists of the left or right that disorder and violence will
serve their ends. By ensuring a reasonable level of public safety, they
can encourage activities that are essential to genuine political competition
and responsive government, Disciplined police, when supported by the regime,
can protect the right of dissent within the law. In this sense, to quote
Dr. John A. Hannah, AID administrator from 1969 to 1973, the police are
"not only agents of order; they are also the agents of change" who help
"shift dissatisfaction from the barricade to the ba}.lot."2

Effective police work can also help toc create conditicns conducive
t¢ veaceful economic development for essentially the same reasons, As was
noted earlier, productive economic activity requires a icvel of security
that will enable investment, planning, and labor tc achieve its ends with-
out untoward interference or destructive interruptions, Internal security
is . necessary but not sufficient condition for increased activity designed
to meet the aspirations of the people. In this task, well-trained and

disciplined police have played a significant role,

2. Speech, Washington, D. C., April 16, 19T71.
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Police-Military Trade-Off

Since most Third World military forces are sometimes assigned internal
policing functions and scme military forces are regularly assigned such
functions, the contribution of the military to internal law enforcement
invites a cost-benefit comparison with that of the civil police,

Basic to this analysis is the fact that the cost of a policeman is
considerably less than that of a soldier, the uifference depending largely
on how heavily the army is eqtipped. Police also generally operate at less
cost than the army, even when doing approximately ihe same police mission,
primarily because their equipment is lighter and their overhead is less.
Consequently, a policeman performs law enforcement and other internal
security duties at substantially less cost than a soldier performing
the same tasks; it is therefore generally less expensive to employ police-
men to do police work.,

But there are exceptions because peacetime armies always have "excess

i

capacity.” In time of peace underutilized soldiers are aveilable to per-
form police functions &t very little additional cost, This observation
mist be qualified by three factors: (1) It may be cheaper to reduce the
size of the army than to transfer scldiers to police work, although it is
often politically difficult -- or impossible -~ to do so, (2) Soldiers
lack the training, and usually the equipment, to do police work as well

as policemen do it. (3) The political cost of using soldiers among their

fellcw—<itizens is often greater than that of using civil police, especially

during public demonstrations and other emergencies when the soldiers sare
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hignly visible and their use tends to imply that the regime has lost a
measure of civilian control.

In most circumstances, governments can buy better police work at
less economic and political cost by invesiing more in the police services
and less in the military services. The greater political influence of
the army, however, sometimes makes it difficult to franslate this conclusion
inte poliey.

The same cost-berefit analysis has some relevance to public safety
and military assistance because a significant portion of the latter is
calculated to enhance internal security. According to a RAND study,
"internal security served as the uominant rationale and objective"” of
MAP aid to Latin America during the 1960s.3 For this reason the potential
for a marginal trade-off merits examinaticnnh From 1968 to 1972, U. S,
public safety expenditures in all foreign countries other than Vietnam
ranged from 6 to 2 percént of military aid expenditurea. The following
figures compare OPS and MAP grant expenditures worldwide, leas Vietnam,

for three fiscal years:

3. David F. Ronfeldt and Luigi R, Einaudi, Internal Security and

a report prepared for the Office of the Assistant Secretary of Defense/
International Security Affairs, RAND, Santa Monica, December 1971, p. v.
4., The military assistance - public safety aid trade-off is discussed

in Chapter 6, below,
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COST OF OPS AND MAP WORLDWIDE (LESS VIETNAM)

(In millions of dollars)

Year OPS MAP. OPS %
Fiscal 1968 . . . . . . . 28.9 500 5.8
Fiscal 1970 . . . . . . . 13.8 350 L.0
Fiscal 1972 . . . . . . . 10.5 500 2.1

Latin America provides a useful comparison of OPS and MAP expen-
ditures because virtually all countries receive both kinds of assistance.
In calendar 1972, in 15 Western hemisphere countries receiving MAP and OPS
aid, military assistance cost nine times as much as public safety aid.

This difference was even more pronounced in training and hardware costs:

COST OF OPS AND MAP IN LATIN AMERICA: 1972

(In millions of dollars)

QpS MAP 0PS %
Total programcost ., . . . . . . . . 5.1 L4 .3 11.2
Total Training cost . . . ... .. 1.2 19.7 6.6
Total materiel cost , . . . . . . . 0.7 15.7 4.5

Changing Attitudes Toward Professional Police

Within the last decade or so, according to U, S, public safety
advisers, many Third World political leaders have begun to recognize the
value to themselves and to their countries of professional police forces.
Most of them are aware that their police are inadequately led, organized, and

supported and are held in lower public esteem than are the military services.
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They reelize that, compared to modern Western police forces, their police
are weak and unevenly deployed (e.g., concentrated in the capital to the
neglect of the rural areas); that many police services follow outmoded
practices; and that their recruitment standards are often low, the basis
for promotion uncertain, and in-service training almost nonexistent.

There has also been a growing awarensss that crime end lawlessness
of all varieties are a serious threat to the tenure of the »oiiticians,
as well as to political viability and economic development., Political
leaders, out of sheer self interest, if nothing more, eare thus coming to
realize that a more professional, nonpolitical police force can best serve
their own interests, While a monprofessional. forcé is more likely to do
the bidding of the regime, especially in the area of questioneble political
practices, it is also likely to be more inefficient and corrupt, Favori-
tiem or corruption in a police force, in turn, reflects directly and un-
favorably upon the regime that causes or condones these practices and
thus gives aid and comfort to the opposition. In terms of simply steying
in power, to say nothing of the larger consequences, many regimes have
concluded that they are better served by professibnal than by politicigzed
police. This is illustrated by the desire of the regimes of over 70 countries
to expose their top police executives~to professional training in, or visits to,
the United States, Britain, Frence, and other countries.

There is also a growing recognition that the great bulk of violence

and other criminal activity, however motivated, is essentially intermnal.
Since it rarely involves an external threat, this is an additional reason

why it can be dealt with more effectively, more economically, and with less
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political cost, especially in the early stages, by police fo:ces than by
the military. A timely application of a professional police effori is
the most efficient way to deter and deal with not only ordinary
crime but alsc the earlier stages of larger threats to public order., The
police have a key role to play in an incipient insurgency situation because
they are usually the most sensitive contact between the government and its
people, and are close 10 the focal point of unrest., Since they £hus sSym-
bolize and project national authority, the police can also play 8 negative
or positive role in political development. As one scholar has observed:

Because o their almost ubiquitous presence, the con-

timial nature of their contact, and the crisis orien-

tation of much of their work, the police probably are

in a position to influence more people on a daily

basis than either of the other institutions [the mili-

tary and the tax collectors], The potential of the

police for increasing identification with the central

government and for symbolizing its concern is enormous,

An efficient, fair, generally honest police force may

positively reinforce the more formal aspects of

politicel socialization end encourage loyalty to the

political authority. Conversely, an inefficient,

discriminatory, corrupt force may prove highly dys-

functional to the process of nation building; it may

curtail or reverse favorable patterns of identification
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with the central zovernment.

For these reasons, many Third World leaders have moved in the past
decade from relative neglect of the police toward actively iiproving the
professional quality of the police services. They were virtually forced
to do something because of increasing disruption and crime eissociated with
urbanization. They have expressed their new concern in many caées by allo-
cating more resources to their own police establishments and by requesting
U. S. and other Western aid. Pressures for greater professionalism have
also been generated within the police services and have someiimes contribu-
ted %o demands for higher salaries,

The implications of greater police professionalization within the
Third World were sufficiently recognized in the U. S. foreign poliey
commmnity to lead to the creation of the Office of Public Safety and to
support of its continuing program of training, overseas advice, and equip-
ment assistance. The value of police assistance was stressed¢ in the Rocke-
feller report of 1969, which, after noting that no country in the Western
hemisphere could "effectively protect its own internal security by itself,”

went on to say:

5. See Christian P, Potholm, "The Multiple Roles of the Police

as Seen in the African Context," Journal of Developing Areeas. (Jan
1969, pp. 139-58, especially pp. 142-43,

6. An unusual case occurred in early 1973 in Argentina, where
thousands of policemen, representing some 40,000 men in 6 of the 23

provinces, demonstrated for pay raises. Washington Post, March 22, 1973/
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« « . In view of the growing subversion. . .,
mounting terrorism and violence against citizens,
and the rapidly expanding population, it is essential
that the training program which brings military and
police personnel from other hemisphere nations to
the United States , . . be continued and strengthened.
. The United States should respond to
requests for assistance of the police , . . by
providing them with the essential tools to do their
J'ob.7
Ageinst this background, the report now turns to a description of
the public safety effort (Chapter 3), an examination of its immediate

impact on the assisted police services (Chapter 4), and an examination

of its larger policy effects and implications (Chapters 5-7),

7. Nelson A, Rockefeller, Quality of Life in the Americas, Report
of a U, S. Presidential Mission for the Western Hemisphere, Agency for

International Development, August 30, 1969, pp. 51, 53, and Sk,



Chapter 3

THE PROGRAM: SCOPE AND_CHARACTER

Since its beginning in 1954, U, S. public safety assistance, which
includes the provision of resident advisers, has been given to 47 Third
World countries and to two members of NATO -- Greece and Turkey, The recip-
ients have generally been chosen on the basis of criteria similar to the four
developed by the Senior Interdepartmental Group in 1968.l These critcria
emphasize the interest of the United States in the internal security of the
assisted country, the capacity and willihgness of the potential recipient
to do its part, and the unavailability of police aid from other Western
governments,

Since Britain and France have provided public safety aid to most of
their former colonial areas, the United States has concentrated on Latin
America and certain countries in Asia and Africa, In Asis, U. S, public
safety assistance, like military and economic aid, has gone %o the Philippines

and Indonesia, as well as to countries where the U. S, government undertook

1. They are listed in Chapter 1, p. 12,

Ls
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special security responsibilities: South Korea, South Vietnam, Thailand,
Laos, and Cambodia, In Africa the greater portion of public safety and mili-
tary aid has gone to Ethiopis, Zaire, and Liberia,

The 19 ccuntrles receiving OPS asslstance as of early 1973 are
listed on page 47 along with the fiscal year the program began, the re-
quested funds for fiscal 1973, and the number of advisers as of March 1973.
For éomparison, the number of other AID technicians in each country as of
June 1972 is also indicated, The tabulation reveals that OPS in 1973 had
13.2 percent of the overseas AID-financed technicians, an increase of 3
percent over 1968 when there were in these same countries 1,215 AID
specialists, of whom 124 were public safety advisers,

Generally, a country receiving police assistance also receives U, S.
military and economic aid as well. The three forms of aid are provided for
essentially the same reasons -- to strengthen a friendly government by
improving its capacity to maintain security and develop economically, and
to encourage the government to pursue external policies compatible with
fhe maintenance of regional stability.

Of the U9 program countries (that is, those that have one or more
resident OPS advisers), 30 no longer receive advisory or equipment ser-
vices, though some of them still send police for training the United
States. The countries are listed on page L8 along with the year the

OPS program was terminated,
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11.

13.
14,

15.
16,

17.
18,

19.
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PUBLIC SAFETY PROGRAMS BY COUNTRY: 1973

Country

Western Hemisphere

Bolivia . . . . .

Colombia

Costa Rica, . . . .

Ecuyador . . . . . .

E1 Salvador .

Guatemala . .

Hondures . . . « .

Jamaica . . . . . .

Nicaragua . . . . .

Panama

. . . . . o

Uruguay .« « « » « o

Venezuela . .

Other Areas

Liberia . . . . . .

Philippines . . . .

Saudi Arabia

Thailand . . . . .

Starting

Date

1956
1963
1963
1958
1957
1957
1960
1967
1971
1959
1962
1963

1971
1956
1957
1956
1969
1957
196L

Total

Allocated
Funds

$184,000
360,000
127,000
200,000
52,000
375,000
116,000
85,000
91,000
169,000
210,000

250,000

108,000
L62,000
187,000
530,000
(a)
4,231,000

688,000

QPS
Advisers

’_.J

= W w w

11

57,

Other AID
Advisers

23
28
11
19
10
22

15

=

32

19
300
37
57
0

99
10

703

(a) Saudi Arabia underwrites its complete public safety program, . =



PUBLIC PROGRAMS TERMINATED

Note: FEach country is listed along with the termination date.

Western Hemisphere Africe

1. Brazil « « + « « . . . 1972 15. Burunmdi . . . . . . . . . 1967
2, Chile . « . . . . . . 1970 16. Centrel African Republic - 1966
3, Dominican Republic . . 1972 17. Chad . . . . . . . . . . 1968
L, Guyang . « . + « « « » 1971 18, Dahomey . . . . . . . . . 1965
S, PETU « + + + + + « « . 1970 19. Ethiopia . . . . . .. . 199
Asia 20, Ivory Coast . . . . . . . 1969
€. BUTTE =+ « « + « « « » 1966 21, Kenya . . . . . . . . . . 1969
7. Cambodia « « . « . . . 1963 22, Libya . . . . . . . .. .1963
8. Indonesia . . . . . . 196k 23. Malagasy Republic . . . , 1967
9., South Korea . . . . . 1971 24, Niger . . . .. . . . . .1968
10, Nepal « » « « . . 1966 25, Rwanda . . . . . . . . . 1968
11. Pakistan . . . . . . . 1971 26. Somelia . . . . . . 1970
12. South Vietnam . . . « 1973 27. Tunisia . . . . . . . . . 1972
NATO 28, Upper Volta . . . . . . . 1966

13, Greece « « » « » « o+ » 1962 Middle East
1k, Turkey . « « » « « « « 1963 29, ITEN + v 4 « o 4 4 . . . 1967
30, Jordan . . . . . . . . . 1971

Programs in these countries were terminated for a variety of reasons.
Some had achieved their specific objectives. In a few cases & program was
not renewed because it was not aschieving the expected gains., In other
situations, the basic factor was political, usually a change of regime or
a changed policy of the existing regime that made it difficult for the regular

civil police to use professional advice and assistance., (The political

aspects are discussed in Chapters 5 and 6.)
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Advisers, Training, and Equipment

The decision by AID and the Department of State to initiate an CPS
program in a particular country is folilowed by a carefully negotiated
project agreement between the United States and the governmert to be assisted,
with each undertaking specific obligations, Typically AID agrees to provide
one or more resident police advisers, training in the United States for e
number of officers or specialists, and certain items of police equipment or
training aids. The recipient government agrees to provide fecilities for
the resident advisers, tc make proper use of any equipment received, and tc
undertake certain measures, including the provisions of neceegsary furds,
achieve the project's objectives,

Since each program is tailored to meet the particular needs of the
agsisted police service, the relative emphasis on resident advisers, training
in the United States, and equipment provided varies from place to place,

This flexibility among OPS services is illustreted by the expenditures for

each component in Venezuela, Uruguay, and Jamaice in fiscal 1971:

Advisers U, S, training Ecuipment
Venezuela $157,000 $28,000 0
Uruguay $143,000 $66,000 $394,000
Jamaica $ 32,000 $33,000 $ 10,000

The worldwide balance among advisers, training, and equipment, ex-
cluding Vietnam and Thailand, where equipment costs were disproportionately

high, and the trends since 1962 are indicatéd in the following table:
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AID FUNDS FOR OPS BY FUNCTION: 1964-1972

(In Thousands of Dollars)

fear Advisors U, S, Training Equipment Total
cost 2 cost % cost %

1964 3,118 29.1 1,609 1L.9 5,617 52.3 10,730%

1966 3,247 27.6 1,598 13.6 6,399 54.3 11,783

1968 3,706  25.1 1,410 9.6 9,023 61.2 1k, 7h7

1970 3,314 k2.3 1,112 14,2 2,761 35.2 7,838

1972 2,715 46,9 1,245 21.5 1,537 26.5 5,795

*The totals are larger than the sum of the three components
because certain overhead cests are included.,

During the nine years (196L-72) spanned by the above statistics, the
funds available for OPS declined by $5 million, almost 50 percent. There was an
even larger drop in the 1968-72 period, Over the entire eight-year period, there
was a significant increase in the proportion of the total effort going into
training and advisory services (from 4l percent in 1964 to 68.L percent in 1972),
though the dollar expenditures in Luese two categories remained elmost constant.
Concurrently, equipment expenditures dropped from 52,3 percent to 26,5 percent,

In the sections that follow, each of the three principal OPS functions
is described and iilustrated. The multiple effects of the public safety

program as a whole are analyzed and evaluated in Chapters 4 and 5,

Services of Country Advisers
The distinguishing feature of an OPS program country is one or more
r2eident advisers, Several non-progran and former program countries

receive assistance in the form of police training in the United States,



\ 5y
|2
*

Nigeria, for example, has no OPS advisars, but sends about 12 police officers
a year to the International Police Academy (IPA) and has recelved a $3.b4 mil-
lion loan to help build a police staff college,

The majority of pudblic safety advisers are professional police officers
who have had an average of 1L years experience in the United States; the others
have had equivalent training and experience as technical specialists or in
the U. S. military establishment. Approximately 70 percent of the total OPS
professional staff were hired for their police experience in such major fislds
as police training, management, criminalistics, identification, and traffic
control. The other 30 percent were recrui’ed because of their expertise in
electronic commmication, vehicle maintenance, or logistics, or because of
specialized police-related skilis acquired in military service.

Pursuing the dual objectives of encouraging professional attitudes
and practices and developing supporting police institutions, U, S. advisers
provide day-by-day counsel in virtually all areas of police work, focusing
selectively according to the program agreement and changing circumstances.

The categories covered are:

General Functions

Administration (organization, commané structure, discipline)
Management a* all levels (recruitment, testing, promotion)
Training (basic, academy, technical)

Logistics (vehicle maintenance, operations, records)
Weapons (training, control, maintenarce)

Communications (command centers, operations, maintensnce)
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Investigation (procedures, techniques, legal ccnstraints)
Criminalistics (identification of physical evidence)

Functions by Area

Municipal policing Narcotics

Traffic Airport police
Rural policing Air operations
Border police Marine poliice

Immigration and customs

The advisory function is an organic process, a reciprocal relation-
ship between the OPS specialist and his counterpart in the police establish-
ment--the person he works most closely with. The adviser communicates certain
attitudes, encourages the teaching of certain skills, and transmits supporting
equipment. The same objectives are sought in the U. S. training experience
discussed Dbelow,

Communicating Attitudes

A large poster in the office of the CPS chief in Caracas, Veneguels,
symbolized one of the most difficult and least tangible objectives of the
program: helping foster a sense of public service within the assisted

14

police forces., The poster, entitled "Faith and Confidence,” shows a photo-
graph of a policeman on the street, leaning down and listening inténtly to a

three-year-old boy.2 The adviser said he put it up in the hope that i1t would

2. Author interview, Caracas, June 29, 1972, The photograph, taken

by Bill Bell of the Washingtor Daily News in 1957 in Washington, D. C., won
a Pulitzer prize. The policeman, Maurice Cullinane, was made depuby police

chief in Washington in 1970.
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have a good influence on the Venezuelan officers who visited him,.

The development of an attitude of publie service and other attri-
butes of a professicnal outlock is very difficult in culture:s where govern-
ment employment is often regarded more as a persomnal privilege than a social
responsibility, (The barriers to professionalism in the Thiid World are
discussed in Chapter 4.)

A professional may ve defined as one who has a sense of vocation
and pride in his calling and who acknowledges that good performance must
be rooted in an accepted field of knowledge which is nourished by eppro-
priate training and sustained bykdiscipline, promotion on merit, and
ethical behavior,

One of the most difficult aspects of professional conduct relates
to humane and legal police behavicr, 1In societies accustomed tc the use
of unnecessary force and to illegal means of apprehending citizens, gaining
confessions, or subduing riots, the idea of a humane approach to law en-
forcement often seems impractical. When tae adviser's views are sought
on how to deal with such problems, he responds by suggesting that legal
and humane procedures are not only more professional but more effective,

He suggests that instruction on the legal rights of citizens and the legal
constraints on police behavior be included in the local training program,
He recommends concrete procedures for controlling demonstrations with
minimim force -- emphasizing the importance of communication between the

police and the demonstration leaders, respect for the rights of all

citizens, including the demonstrators. He points out, for example, that

non-toxic tear gas can be more effective than shooting into the crowd.
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Films are shown, illustrating how trained police using bull hormns, batons,
transparent plastic shields, and tear gas can effectively control a crowd
without the use of harsher measures.

Institution Building

The longer-term objective of introducing procedures, developing
standards of recruitment and performance, and building institutions that
have some chance of fostering professional attitudes and practices after
the advisers leave is both important and difficult to achieve, There is
a strong tendency in the Third World to be preoccupied with the present and to
deal with the most vivid and pressing problems, especially in those countries
confronted by insurgency or urban terrorism. The police understandably want
immediate help, particularly vehicles and radios. In every country, never-
theless, the advisers have pressed for the building of lasting institutions,
such as record facilities, training schools, commend centers, and sa on,

In—country Training

A major aim in all countries has been to develop and improve police
academies and other training institutions. As & rule, one adviser is
assigned full time to this task., He cansults on the construction of facil-
ities, curriculum development, and teaching techniques, and assists in
providing textbooks, laboratory equipment, and other supplies. In some
cases, OPS advisers are attached to the acedemy or training center to give
day-by-day assistance. The basic objective is. to develop ongoing institutions
so that the assisted police forces can move toward self-sufficiency in
training. The International Police Academy, discussed below, also‘seeks

to achieve this same goal by training instructors to train others.
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Preventive Maintenance

The immersion of the recipient police in current concerns is often
exprassed in their attitudes toward the use and maintenance >f equipment, par
ticularly vehicles, which are important status symbcls in the Third World,.
There is often little or no tradition of preventive maintenance or simple
repair procedures, As a result, vehicle engines burn out for lack of oil
and expensive repairs are frequent. Advisers invest considerable effort

in developing the discipline of routine checkups and meintensnce.

Resident and Temporary Advisers

OPS advisers live and work much like other AID personrel abroad.
Their normal tour of duty in one country is two years, and they frequently
are assigned to a second foreign post. Many of them are rotated back to Wash.
ington for a stint at OPS headquarters or for duty at the Internmational
Police Academy.

In more than half of the program countries, OPS adivsers have offices
in the naticnal police headquarters or at a police training facility in
addition to their offices in the U. S. chancellery or AID building. Working
next to their local counterparts provides an opportunity for frequent com-
munication over a wide range of professional concerns and gencrally symbolizes
a substantial degree of mutual confidence and rapport. At the same time it
can lead to an unhealthy degree of dependence on the adviser or, in extreme
cases, to the adviser becoming operational,

Public safety advisers in such strife torn countries such as Guatemals,
or Uruguay have been exposed to at least as much physical risk as other

American officials. In Montevideo, Dan A, Mitrione, the chief public safety



adviser was murdered by the Tupamaro terrorists. The U. S. ambassador there
was also on their target list, and an AID agricultural adviser, Clsude Fly,
was abducted and after eight months was released,

In addition to assigning resident advisers abroad, OPS provides both
program &and non-program countries with special short-term advisory services.
On request, specialists are sent for periods of ten days to three months
to examine and evaluate any aspect of police work from airport security or
riot control to a communications system or a training center, An OPS team
may also undertake a general survey and prepare recommendations for strength-
ening the entire police establishment of portions of it, with or without
U, S. assistance, Both kinds of temporary assignments may be underwritten
by AID, or be paid for in full or in part by the requesting government,

Three recent cases of the provision of temporary advisory services
illustrate this service. In 1972 an OPS specialist spent 10 days in Tunisis
to help establish security procedures for a new intermational air terminai.
This was underwritten by the AID mission in Tunisia. In that same year an
OPS specialist headed a three-man team to evaluate the capabilities of the
civil police in dealing with the narcotics traffic in six African and Middle
Eastern countries, The bureaus of Customs and of Narcotics and Dangerous
Drugs were represented on the team. In September 1972, an OPS communications
technician made a survey of the Caracas Metropolitan Police radio system,

paid for by Caracas,
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Training in the United States

By February 1973, some 6,900 Third World police officers and tech-
nicians had been trained in the United States by OPS at its Iaternational
Police Academy (IPA) or elsewhere. The period spent here, usually about
four months, should be seen as a total training experience, eumbracing IPA
(or other) instruction, international travel, association with poiice from
other countries, professional field visits, and an opportunity to see some-
thing of American life and institutions,

The training experience for all officers and technicians starts with
a8 selection process in the assisted country that inwvolves officials of both
goverrments, Since a high premium is placed on U. S. training by netional
police administrators, there are usually more potential candidates than
there are IPA or other openings., The requisite qualifications for selection
include sufficient experience to benefit from the training (usually a min-
imum of three years as an officer), maturity and leadership qualities, a
broad understanding of police problems in his own country, and a commit-
ment to continue in police work after he returns -- in short, an "out-
standing career potential,” to use the words of an OPS memorandum, The
selection of technical specialists, for example, radio technlcians, is
based largely on technical qualifications,

Though all of the officers ultimately selected may not have all of
these qualities, the competitive process, which alsc includes thorough English
language tests for some and political acceptability by both governments for all,
has produced a competent group of trainees, according to the testimony of offi-

cials-of the United States and the assisted governments, confiimed by spotty
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observation by the author., A few mistakes have been made, however, A dramatic
case is that of a talented police officer from Uruguay who turned out to be a
Tupamaro terrorist.3 He handed over an account of his U, S, training exper-
ience, which was subsequently distorted and used as propaganda asgainst the
public safety program.

International Police Academy

The IPA, operated by AID in Washington, D. C., and housed in the
fortress-like structure that was formerly a streetcar barn, has been the
chief instrument of the itraining program. It has graduated 4,661 men from
75 countries. IPA seeks to translate and adapt whet it considers the best
and most advanced doctrine and methods of law enforcement to the diverse
needs of the Third World. Supplementing the IPA, the public safety
program has provided specialized police courses at universities, insti-
tutes, and the FBI, and has made provision for observing the operations
of selected metropolitan and state police departments.

Founded in 1963, the IPA followed two earlier efforts to train
foreign police iere. From 1955 to 1962, the International Association
of the Chiefs of Police arranged for limited training, under contract to
the International Cooperation Administration (ICA), but this was judged to
be inadequate bvecause it consistea largely of superficial observation tours
to various police facilities, The second precursor was the Inter-American
Police Academy, founded in 1962 in the Panema Canal Zone as a regional center

for Latin America. In its nearly two years of existence, the Canal Zone

3, Author interviews with U, S, officials in Montevideo and Washington,
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academy graduated 725 traizees. In 1964 it was merged with the IPA, which
continues to have a stronz Latin American representation,

The IPA conducts two main courses, & 17-week General Course for
middle~range police officers and a lli-week Senior Course for ZIxecutives of
the rank of lieutenant colonel and above., The General Course consists of
12 to 16 classes a year with a maximum of 40 trainees in each, taught in
Spanish, English, or French. From 1964 to mid-1972, 3,746 men were grad-
uated from it, the majority being from Latin America.

The Senior Course, given once in Spanish and once in English each
year, is designed for police officials who have poliecy or planning responsi-
bilities or who occupy major command positions at the natlonal., provincial,
or mmicipal level. The typical class numbers about 30 officers., Since
1964, there have been 335 graduates., The total graudates by country and
region are listed on the following page.

Most IPA training is paid for by AID, though some countries con-
tribute a part or all of the expense, Saudi Arabia, Singapore, Taiwan,
Mexico, and Zambia pay the total costs for their own students, and other
countries are moving in this direction., Expenses include International
travel (often paid for by the program country), domestic travel, student per
diem, textbooks, and incidentals, In 1971 the cost per trainee, minus the cost
of international travel, was $2,071 for the General Course and $2,977 for the
Senior Course, the latter carrying a larger per diem and involving more U, S.

travel, If AID support costs, rent, and all other overhead expenses were

included, the real cost per student of the two courses would be $4,274 and



Africa

Liberi= 72
Zaire 67
Somalia 60

Tunisia 29

Zambia 25
Ghana 20
Nigeria 18
*Other 1k9
(e2) ___
Total Lo
Africa
Somalia 16

Ethiopia 11

Liberia 10
*Other 32

(7) _
Total 69

60,

| IPA GRADUATES BY REGION AND COUNTRY : 1964-1972

East Asia

Vietnam

Thailand

Philippines

Indonesia
Laos
Korea

Malaysia

Other
(1)
Total

East Asia
Thailand

Vietnam

General Ccurse

208
173
%
49
48
25
16

6

621

Western
Hemisphere

Brazil
Venezuela
Colombia
Guatemala
Dom, Rep.
Costa Rica
El Salvador
Panama
Other

(14)
Total

Senior Course

Lo
3k

Philippines 23

Other
(7)

Total

27

124

Western
Hemisphere

Chile
Colombia
Brazil

Other
(13)

Total

L37
hOS
302

273

116
113
104

560

2,458

15
13
13
Lo

83

Near Fagi and
South Asisa

Iran

Saudi Arabia
Jordan
Greece

UAR

Iraq

Other
(6)
Total

Near Fasgt and
South Asi

Pakistan

UAR

Other

(4)
Total

*The number of countries included in 'Other" is shown in parentheses.

79
32
19
18

17

11

51

227

2l

11

27

59
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$5,180.h

IPA Curriculum
The IPA curriculum has three components: 1) police minagement and
organization (edministraticn, leadership, fiscal control, logistics, public

relations, ete.), 2) police operations (traffic control, patrol, eriminal

investigation, crime preventiorn, etc.), and 3) internal secuyity (ineluding
the nature of more serious challenges to public order, such as riots and
urban terrorism, and how to deal with them). The general and senior
courses have essentially the same curriculun, the latter being pitched at

a higher level.

General Course students have 4 weeks of specialized treining after
completing the regular curriculum. IPA offers specialized work in riot
control, traffic management, airline security, kidnapping, VIF protection
(including foreign dignitaries), identification of explosive devices, and
narcotics control, the last five being recent additions. Among the courses
contracted out are ones on immigration and custor:;s provided by the U. S,
Border Patrol Academy and police patrol operations and criminal investi-
gation provided by International Police Services of Washington, D, C., e
commercial firm, Both the regular and the special offerings have been revised

over the years in response to changing needs expressed by the trainees,

L. "OPS Training Division Costs for FY 71," Memorandum from

Thomas M, Finn, OPS Training Division to Byron Engle, OPS Director,

November 1, 1971.
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IPA employs a variety of educational devices, tlie most ncvel being
8 gaming or simulation exercise played out in a specially design=d command
roon with a mep of the capital city of a hypothetical country, San Martin,
that resembles a small Third World republic, Each trainee plays a pclice
role in coping with various public safety problems, such as a bank robbery,
an earthquake, or an emergency precipitated by the visit of a foreign
dignitary which certain dissident groups seek to disrupt. Most of the
trainees regard these exercises as the high point in their formel training
and insist that they have learned much they can apply at home,

Classroom instruction in both the general and senior courses is also
supplemented by films, workshops, field trips, informal discussion among
students frcem different countries, and between students end u. S, police
counselors., Each trainee is required to submit a research paper which
normally deals with a major police problem in his own country. The top
six papers are selected for presentation by the author for class discussion,
Each class hears a dogzen or more guest lecturers from U, S. Government
agencies and other specielists. IPA gréduation speakers have included
Under Secretaries of State U. Alexis Johnson and W. Averell Harriman,
Attorney General Robert Kennedy, AID Administrator John A. Hannah, Ambas-
sador George C. McGhee, General Maxwell D, Taylor, and Senators Joseph M.
Montoya and Gale W. McGee.

Each session includes an eight-day, five-state trip of 1,500 miles,
with visits to police departments and other elements in the administration
or criminal justice, such as courts and probation and parole offices., Each

class visits Fort Bragg, North Caroling, to be briefed on, among other topics,
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-military-police relations, Fdetworizs, farms, and major touriect attractions
are on the itinerary. There are two evenings of locel citizen hospitality,
usually in private homes. The trainees alsc spend a week at AID's Inter-
natioral Center in Washington, D. C. which provides lectures, 2iscussions,
and lccal field trips designed to give them an elementary exposure to
American customs and to the economic, educational, and governmantel problems

and accomplishments of the Urited States. The Center also arranges for each

trainee to have two dinners with an American family., All together, most
trainees'have an oppo;tunity to.spendaix ¢venings in private homes.

Professional Approach of the IPA

The director of the IPA is John Lindquist, who has & doctor of crim-
inology degree from the University of Califcrnia at Berkeley. His professional
teaching staff is composed of public safety advisers on rotation to Washington.
As of March 1972, there were 18 instructors, 9 with bachelor degrees and 7
with graduate degrees, with an average of 19.3 years of police or securiiy
experience and 6 years of full-time teaching. The overseas advisory exper-
ience is an asset but, because of rotation, the teaching staff lacks
continuity.

Despite the necessity for teaching in three languages, the short-
term classes, and the wide range of cultursl and academic background among
its students, the IPA had developed by early 1373 a level of professional
instruction that enabled its students to transfer credits to colleges and
universities in the Washingtcn area,

The IPA seeks 1o create an atmosphere in which the merits of the Tile

af Taw order ™ chance teagnect for human richte ocoverTmant Mo AT aarmds



and professional and humane law enforcement are affirmed., These values

are implicit in the entire curriculum, but are made explicit in two hours of

-

.

instruction in each course deveted to "professional police ethics.” The
primary document for this instructior is a iraining aid published by the
International Association of the Chiefs of Police, including its "Canons

1"t

of Police Ethics" ernd its "Law Enforcement Code of Ethics, Each student
is given this leaflet in English, Spanish, or French.

Developed in 1956, the "Code of Police Ethics,” together with the
eleven supporting canons, set forth basic normative concepts of professional
police service, It calls upon the police officer to discharge "his duties

-

as & public trust and recognize his responsiviiity as a public servant,”

and tc honor the laws of his country, perform his duties without favori-

tism, and refrain from "employing unnecessary force or violence" or "asccepting
gratuities.” The code calls for a level of poiice behdvior that is seldom
attained. Nevertheless, the IPA staff believes that discussing these high
standards has an educational effect, not only on the students but alsc on
training centers in their own countries, A recent Assistent lecretary of
State for We:-te Hemisphere Affairs (1969-1973), Charles A. Meyer, said

that the professional standards setl by the IPA have provided a good example
for the 1tin American police academies.s

The IPA is the only center devoted exclusively tc training police

officers and specialists from the Third World. Both Britain anc France

5.* Author interview, Washingion, D, C., April 5, 1973.



train police officers from their former cclonial areas, but they are in-
structed along with Britons and Frenchmen, Most of the material in British
end French classes is related to local laws, needs, and custcms axd has
limited application elsewhere. The IPA is tailored specificelly to
the circumstances of less developed countries, and it provides officers
from police services that are at approximately the same stage of development
an opportunity to learn from one another,

Other Western countries, such as Germany and Italy, have provided
a small amount of treining for Third World policemen. Virtuelly no police-
men from non-aligned countries have been sent to the Soviet Union for such
training, The few exceptions include Ghans, Guinea, and Indonecsia when
their regimes had close ties with Moscow. 1In these three casss, the exper-
ience turned sour, largely for political reasons. The same is true of
Zambian police trainees who were sent to Peking.

Most Third World governments prefer to receive extermal public
safety training and police assistance from one primary source, though =
number accept help from several countries. Brazil is an example. The
United States has trained more than 450 Brazilian police offizers;
about 20 have been trained in Western Europe,

Qthexr Public Safety Training

In addition to IPA, the program has provided itwo other major itraining
opportunities. The first, called Police Executive Training, is a VIP tour
designed to meet the needs of top-level police officials who have specilalized
interests or who lack the time for the li-week Semicr Course. Designed in part

to confer prestige on the visiting officers, Executive Training consists of




visits to various law enforcement agenciles in the United States, usually in
groups of two or three officers from one country, escorted by a public safety
adviser., It always includes a visit! to the IPL to acguaint the administretors
with the experience that some of their junior officers have had there. It
also includes an extended fleld trip to various American police facilities

to observe modarn law enforcement practices, This pirogram costc an average

of $2,088 per officer, not counting overhead. From 1963 to 1972, some 653
police administrators from 61 Third World countries have had this tour.

POLICE EXECUTIVE TRAINEES: 1963-1972

Western Near East and
Africa Fast Asia Hemisphere Socuth Asisa
Zaire 1 Thailand 11k Brazil 85 Iran 50
Turnisia 16 Vietnam 30 Venezuela 32 UAR 27
Ethiopie 12 Malaysia 12 Peru 20 Saudi Arsbia 25
Philippines 9
*Other 45 Other 18 Other 123 Other 35
(17) — {7) - (17) (8)
Total 90 Total | 183 Total 2Le Total 1ko

*The number of countries included in "Otner" is shown in parentheses,

The second program, Technical Specialist Training, is designed %o
upgrade the proficiency of police techniciens by providing courses not
offered at IPA, such as ones in Questioned Pocument Examination, Traffic
Management, Police Records Management, Advanced Polize Telecommunications
Management, Maritime Law Enforcement, Firearms Identification, Penclogy
and Corrections, and Automctive Repair taught st various university and

schools, From 1963 to 1972, there were 1,552 participants in this program,
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TECHNICAL, SPECIALIST TRAINEES: 1963-1972

Western Negar Fast and

Africa East Asia Hemisphere South Asia
Tunisisa 59 Thailand 170 Chile 87 JAR 4o
Zaire 38 Vietnam 84 Colombia 68 Pakistan L1
Somalia 34 Indonesia T Gaatemala 56 Jordan 32
Tanzania 28 Philippines U6 Venezuela 54 iran 31
*Other 181 Other 21 ther 351 Other 55
(22) —_ 6) . (18) - (8) -
Total 340 Total 395 Total 616 Total 201

*The number of countries included in 'Oiher" “is shown in parentheses,

Of the 6,600 trainees in all categories, 54 percent have come from the
Western Hemisphere, 21 percent from Fast Asia (including Vietnam), 15 percent

from Africa, and 10 percent from the Near Eest and South Asia.

Provision of Police Equipment

OPS operates on the general AID assumption that there is a mutually
reinforcing relation between trainine and advice, on the one hand, and equip-
ment, on the other. The disciplines of good driving or the proper use of
firearms are of little value apart from the availability of wvehicles and
guns, and vice versa,

The four major categories of equipument provided by OPS are tele-
communications, transportation, weapons, (light arms and ammunition), and
general (textbooks, training aids, criminal investigation equipment, and so

on), the bulk of which consists of communication and transportation items,

The dollar commitment by category and region for Tiscal 1972 is shown on- the



68.

AID-OPS EQUIPMENT BY CATEGORY:; 1972

Commodity Dollar Value Percent
Telecommunications . . . . . . . . . . 2,703,700 . . . . . 37.5
Transportation . . . . . . . . . . . .2,122,k00 , ., .. 29,k
Weapons . . . . . ¢+« 4 4 . . . . . 1,616,300, ., ., 22,4
General . . v 4 4 4 4 e 4 4w e 4 . . 770,600 . . ... 10.7

Total 7,213,000 100,0

AID-OPS EQUIPMENT BY REGION: 1972

Region Dollar Value ercent
East Asia (other then Vietnam) . . ., ., 4,322,h00 . . . . . 60.0
Vietnem . . . . ... ... .. .. .2,33,800 . ..., 32U
Western Hemisphere . . . . . . . . . . 37590 ..... 5.2
Africa . . v v v v v ¢ v v v v 4w .. 155,100, ., ... 2.1
Near East and South Asia . . . . . . . 22,800 . . ... 0.3

Total 7,213,000 100.0

*In addition, the Department of Defense provided $8.6 million in equipment
and supplies in fiscal 1972.

Vietnam and East Asia are included in both of the above tables to
make the statistics comparable and to indicate the high percentage (9L.k)
of AID-OPS funds devoted to this war-related area. The point is even more
evident when the Defense Department contribution of $8.6 million to the
Vietnam effort is taken into account. In fiscal 1972 only 7.6 percent of
thece equipment funds were allocated to the Western Hemisphere and Africa,
and none tc the Near East and South Asia; the 0.3 percent shown on the

chart represent later expenditures from fiscal 1970 funds.
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Development of Special Equipment

OPS does more than advise on appropriate police equipnent and process
orders for equipment and supplies. Through its technical steff, it has been
able to adapt existing raedio equipment and to design new items that meet the
cost, use, and maintenance requirements of Third World countries.

A prime example is the development of a two-way VHF/FM radio system
that 1is easy to maintain and relatively irexpensive. The larger radio
(VHF/FM-5) can be edapted to a back pack, motorcycle, car, or fixed station,
and uses either flashlight cells, car batteries, or ordinary house current,
The small walkie-talkie unit (VHF-FM-1) operates on flashlight cells,
Developed in 1965, this equipment has been manufactured by seversl U, S,
firms since 1967. As of early 1973, more *han 21,800 of the larger units
and 21,500 of the smaller units have been sent to some 30 different countries
at a cost of $14,037,607 to AID, a saving of $10,874,389 over the cost of
the commercial counterpart. In addition, one manufacturer sold more than
10,000 units of both kinds of radio (with spare parts and accessories) at a
cost of approximately $7 million to Italy, Argentina, Iren, Ghena, Saudi
Arabia, the Philippines, Uruguey, Honduras, and other countries,

Variety, Delivery, and Constraints

The breadth of OPS procurement is illustrated by the wide distribution
in Latin America and Asia of an instruction booklet (translated intc Spenish
and French) for a narcotics test kit and the airlifting of several pedigreed
German shepherd dogs, obtained gratis from the U. S. Army, to Guyana to up-
grade the K-9 element in the national police force,

OPS has developed the capacity to process emergency crders with
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dispatch. On December 19, 1971, for example, Saudi Arabia requested 18 major
items of telecommunications equipment for installation in Mecca prior to the
official commencement of the Moslem pilgrimage on January 26, 1972. The
entire shipment was delivered on January 23 and installed on time. This
facilitated the police protection of the 1,042,000 pilgrims, including
479,000 non-Saudis, who came to Mecca that year. In 1972, OPS helped the
Caracas police to purchase 30 Harley Davidson motorcycles in the United
States at a saving of $19,419,54 compared to the Caracas price.

Because of practical, political, and humene considerations, several
items of police equipment and supplies are not provided by OPS or are
provided only under certain restrictions. On the totally prohibited list,
in addition to automatic rifles, are electronic police batons designed to
control crowds with an electric shock and "sickening gas" that causes
nausea and diarrhea. Though electronic recording equipment can legally be
provided if the requesting agency certifies in writing that such devices

"will not be used for audio-surveillance,"” as a matter of policy such
equipment is not given, Ordinary tape recorders are furnished for training
schools only. Small recorders that can easlly be concealed are prohibited
ailtogether.

Commercial Sales

One by-product of OPS has been continuing commercial sales of police
equipment and supplies by the United States to developing countries, In
the interests of efficieﬁcy and standardization, many countries prefer to

continue buying U. S. items previously received as grant aid. A 19-country

survey (not including Vietnam) mede by OPS in January 1973, found that U. S,
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sales of police equipment attritutable largely to the progrem, totaled

$32,470,915., The regional breakdown is as follows:

Western Hemisphere (12 countries) $18,723,667
Africa (Chana, Liberia, Zaire) 6,995,219
Near East and South Asia (Saudi Arabia) 234,112

East Asia (Laos, Thailand, Philippines) 6,513,917

Total $32,475,915

The Hardware~Software Ratio

The hardware-software (software embraces itraining and advisory ser-
vices) ratio for the public safety effort is dramatically diferent fnom that
of the Military Assistance Program, which in recent years has spent from b4
to 7 percent of its budget for training, and the remaining 93 to 96 percent

T (Much of the overhead for MAP training snd advisory

largely for hardware.
costs, including all salaries of U, S. military personnel, is borne by the
three services, so the treining-hardware ratio noted above is a fairly close
approximation of reality.) The public safety ratio is quite the reverse.

As of 1972, training and advisory services received 68.L percent of the
funds, and hardware 26.5 percent.8 The great hardware differantial between
OPS and MAP is a reflection of the respective roles of the eivil police

and the military, the latter requiring much heavier and more expensive

weapons and supporting equipment.

7. Military Assistance and Foreign Military Sales, Defense Security
Assistance Agency: Washington, April 1972, p. 5.

8. See the table on page 50 of this chapter,
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The percentage of total OPS funds spent for equipment has declined
from 61.2 percent in 1968 to 26,5 percent in 1972. Concurrently, the portion
devoted to training and advisory services has risen from 34.7 percent to
68 .4 percent. This shift of emphasis from hardware to the person-to-person
advisory and training services accompanied the steep decline in total OPS
funds and reflects the increasing emphasis on encouraging self-sufficiency
and institution-building, as well as the greater capacity of certain Third

World countries to buy equipment.
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IMPACT ON POLICE SERVICES

The public safety program, which accounts for about one percent of
the total grant AID budget, is also a very small effort in the assisted
countries of the Third World. On May 1, 1972, for example, there were
113 public safety advisers in 23 countries (excluding Vietnam), which have
a total of 683,200 civil policemen -- one U, S, specialist for every 6,045
policemen,

This thin presence suggests the magnitude of the task faced by the
Office of Public Safety (OPS) in its effort to upgrade the quality and
performance of the police, The problem is exacerbated by the meager re-
.sources of the recipient governments, the underdeveloped condition of many
of the police establishments, the formidable challenges to law and order
they face, and the cultural barriers to modernization, which are discussed
below. Under these circumstances, has the public safety effort had any
impact at all on the police services in these countries? 1Is it only a
token program, to be judged primarily by its impact on U, S.-host government
relations, or has it had some discernible e%fects upon the character and

performance of the police services? If it has had such effects, what have

they been?

73
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Limitetions on the Impact

There are severe limits to the internal influence in a country of any
external program, especially one as small as OPS, which has increased by
only about two percent the ftotal resources available to the assisted goverr. -
ments for civil law enforcement. The impact of that two percent -- addressed,
to be sure, to the more innovative elements and focused at cricial points --
on-the 98 percent of indigenous resources must necessarily be small, though
the multiplier effect implicit in instructing the instructors and admini-
strators should not be overlooked.

The psychological and cultural barriers to upgrading Third World
police services are difficult to overcome. Traditional societies, whether
in Asia, Africa, or lLatin America, are characterized by many deeply-rooted
attitudes, customs, habits, and thought forms that militate against those
aspects of modernization that depend upon the rational allocation of re-
sources and disciplined decision-making. The traditional attitude toward
authority is an example, Authority and respect in the common life tend to
be defined by family ties, and at the top authority flows from the person
symbolizing tribal or dynastic legitimacy. Hence, respect for a tribal
chief or other traditional authorities tends to come naturally, but respect
and willingness to carry out the orders of une's immediate superiors on the
job, if they lack traditibnal stutus, often does not., Linked to this prob-
lem is the extreme reluctance on the part of anyone at any level of authority
in any bureaucracy to accept responsibility or to make decisions, For both

f these reasons trivial decisions frequently have to be made at the top.
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Person-to-person relations, especially when a person of status is
involved, are characterized by a kind of formal politeness that eschews
criticism, stimulates agreement, and encourages flattery. This mode of
communication erects serious barriers to the open discussion of unpleasant
problems, and objective evaluations of perscnal or organizational performance
are difficult to achieve., Hence, advancement is often more dependent upon
family and other connections than on demonstrated merit. Personal relations
calculated to achieve immediate objectives have a greater claim on one's
attention than do rationally defined roles designed to achieve more distant
and less persomal goals, This helps to explain why the widespread practice
of granting special, extra-legal favors for material reward not only is not
frowned upon, but is regarded as an obligation of a civil servant or poli-
tician to his family and friends.

Traditional societies by definition tend to be static and to resist
innovation. They are slow to recognize the potential value of new ideas
and techniques, Until they are awakened by external intrusion, these
societies have a limited vision of what changes are desirable or possible,
and they tend to be resigned and to accept the status quo. The work ethie
is one of the most underdeveloped attributes of the underdeveloped world,
Little premium is placed on disciplined work habits, punctuality, or sense
of pride in what one does at someone else's bidding.

While these obstacles to the development of responsible institutions

are not absent in Western societies, they are far more widespread and deeply

ingrained in traditional cultures., They impede modernization efforts,

especially the development of such hierarchical and impersonal organizations



as the army and the civil police, in which the habit of command and obedience
is vital %o tlelr central purpose, Third World military establishments are
usually more modernized than the police because they nave been the recipients
of more Western: training, advice, and hardware than have the police.

With this background, specific problems plague most Third World police
services. Some of these problems were listed in a 1964 OPS report on a Latin
American police force: '"Frequent changes in key internal security officials,
poor administrative resources, excessive military orientation of top police
administrators, overlepping jurisdiction plus inter-agency friction, low
morale and high turnover of police personnel, and an inadequate operating
budget."

This terse list, which remains a reasonably accurate picture of the
problems facing many Third World police forces, includes one element that
deserves brief elaboration. "Excessive military orientation of top police
administrators"” is & euphemism for the practice in a number of countries of
appointing army colonels and generals to police command positions, While
some of the military officers have improved civil police operations by
introducing stricter command procedures and greater discipline, others
have attempted to make the civilian police behave 1ike the military, with
unfortunate results. Even in the best cases, according to the testimony
of an experienced OPS adviser, career army officers have to be "civilianized”
before they can become effective leaders of civilian public safety agencies,

In its effort to build more modern police services fashioned largely
on Western concepts of organization and management and characterized by

rational resource allocation, accountable decision-making, end promotion



by merit, OPS has sought to overcome, or at least mitigate, these cultural-
psychological obstacles. The extent to which it has succeeded has depended
on the size, character, and duraticn of a particular country program and,
more fundamentally, on the capacity of the assisted institution to absorbd
and use new ideas, processes, and techniques.

Rarely can externmal aid radically redirect or reform the habits and
ways of thinking deeply rooted in an alien culture, at least in the shorv
Tun, though changes related to the acceptance of simple technology can be
made more readily than those calling for mcdification in personal attitudes.
A traditional socciety accapta a mcdern radio network more easily than

disciplined work habits.

Trainse Utilization; Indicator of Impact

One of the most objective indicators of the impact of OPS is the use
that is made of police officers and specialists trained in the United
States when they return. Of equal or greater importance is what the
trainze has learned and his capacity or opportunity to apply it in his
police service. These are less tangible elements, however, aad more dif-
ficult to measure, though some attempt will be made to do so.

By any measure, public safety trainee utilization has been high,
and for the same reason that utilization of militery personnei trained by
the United States has been high, In each case the trainee is a professional
who is expected to return to his respective service for ten o more years,
The military obligation is usually more legally binding, but ihe expectation

of continued service is high in both cases. The training of police and
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military personnel is more like that cof the training career of civil servanss
than of individual professionals who have no explicit obligation to *heir
government .’
OPS conducted a survey of some 3,30C International Police Academy

(IPA) graduates from 62 countries for the 1963-71 periocd. Though persornel
records were not complete in some of the countries, the tabulation, indiceting
less than one percent "no information," showed that 80,7 percent of the IPA
graudates remained in the police force, The cther 19.3 percent were los®
through regular retirement (2.4 percent), death {1.6 percent), and dismissal
or resignation (15.3 percent)., Half the graduates who remained in the
pclice service received promotions during the period; the other half pre-
sumebly were employed at the same ranx, The table on page 79 gives the
retention and promotion record of IPA graduates, Approximately 60 percent
of the 1,315 promotions were to operational posts in provinces and major
cities; 40 percent of the promotions were fc managemen® or policy positions

the national level., It should be added, however, that the selection

process is designed to reach men on the way up, so in meny cases the pro-

Y

moticn would have come even if the man in question had not had U. S, training.

k

The degree of responsibility carried by IPA trairees is also a measure
of utilization, whether or not they were promected afier their U. S, tour.
As ¢f early 1972 there were 13 IPA graduates who were in director genersl
positions {(or the equivalent) in Ethiopia, Ghana, Tanzania, Somalia, Libveria,
Costa Rica, Panama, British Honduras, Colombia, and Pekistan; nine had been

rromoted to the post after graduatio
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RETENTION AND PROMOTION OF IPA GRADUATES: 1963-1971

Total % of Reteined
egic Graduates Lost Retained Promoted
No. % No. % No. %

Western
Hemisphere 2,155 571 26.5 1,584 68.9 876 5.3
Africa 377 32 8.5 345 91.5 1ks5 42.0
Near East
South Asia 2L6 21 8.5 225 1.5 116 51.6
East Asia 377 1k 3.7 363  96.3 170 L6.8
Vietnam 182 5 2.7 177 97.3 8 k.5
Totels 3,337 643  19.3 2,694  80.7 1,315  50.7

Another test of the impact of the IPA alumni is the everydsy
ugse of graduates in the many middle-renge training, managerial, snd
maintenance positions that enable a Third World police force to function.
Vieits to command centers, training schools, radic workshops, and vehicle
facilities iz program countries indicate that many of the men in key posts
were IPA graduates or had other kindsof U, S, training.

The testinony from interviewed trainees and their superiors, suggests
that a substantial mai>rity of the men have profited proéessionally from
the U, S. experience. It also suggests that their capacity to absorb the

impressions and ideas and 1o make use of selected elements of their train-

ing varies wldely with their own ability and the circumstances they
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confront, Some trainees reported that a poriion of the material at the
IPA was too advenced or otherwise not applicable, tut that the general
professional emphasis plus specific techniques and approaches wers toin
relevant and of practical use,

There are exceptions tc the generally good record of trainee util-

%

ization, Prcfessional jea v, poor management and personnel practices,
and nepotism have sometimes prevented the fuil use of new skilis, So has
cccasional political interference in the civil police establistment, A
certain amount of shifting in top police positions is Lo be expected with
any change of government, But when large numsers of trained officers are
dismissed or assigned to les:zer posts for political purposes, much of the
investmert in U, S. traizing is lost. In rare cases of this surt, the in-
tegrity of the police force has been severely damaged., In one Central
American country, a considerable rumher of IPA graduates were dismissed

or resigned when a new regime came to power. Some of thesc mer tound

positions in other lew enforcemeni agencies; other latsr rejoined the

national police; and a few joined terrorist groups. Such cases have been

Professional Skills snd Efficiency

In assessing the effects of the OPS program on police services,
several constraints should be borne in mind. In the first place, it is
difficult to measure the degree of professionalization and the changes in
performance of any police service anywhere becsause of m:ltiple factors

at work. This is true of the best municipel police forces in the United
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States about which there is an abundance of data. If the crime rate drops,
for example, in a particular area cf Washington, D, C.,, is it because of
brighter street 1lights, tighter security measures among property owners,
more patrol cars, more foot patrolmen, or the migration of crime-prone
persans to other areas? If the traffic police in Bangkok grsdually become
more efficient, this could be attributed to U, S. training, a new traffic
commissioner, new uniforms, higher pay, or a combination of all four.

Crime and police records in maeny Third World countries leave much
to be desired. In the abtsence of formal data, one must rely on the view
of informed observers. While the quality of their testimony varies, their
judgements on the quality of police work in any given capital city tend %o
be remarkable similar. In this study, as was noted in Chapter 1, the
evaluation of the OPS program depends largely on interviews with a rela-
tively few observers with varying degrees of knowledge about the progran
and of the local situation. Further, these observers were largely U. S,
and local officials, though it bears repeating that the Americans differed
significantly on whether or not AID should be involved in public safety
asgistance, The interviews were supplerented by personal, though necessar-
ily superficial observation and by criticelly reviewing OPS program and
country evaluation reports,

It should alsc be noted that some effects of the OPS program are more
measurable than others, It is relatively easy to count the number of radio
patrol cars in operation or to calculate the average time it %ekes the po-
lice %c reach the scene of a crime or an accident, Tt is more difficult to

agssess the impact of the program on the attitudes of pclicemen, or its ef-

L n . P L - - - 1 e - N P . L W nm oam L



82.

difficult is the evaluation of the net impact of the effort on crime and
lawlessness throughout the country, primerily because cf the maﬁy factors
involved., Still more problematical is the impact of the program on the
climate for internal political and economic development and other U, S,
policy objectives., (These larger effects are discussed in Chapter 5.)

For all these reasons, both the sgpecific and more general findings
that follow in this and the subsequent chapters are imprecise, Obviously,
some conclusions are more solidly based than others, but all of them,
whether firm or tentative, require further study and examination,

Technical and Operational Efficiency

Most proponents and critics of public safety aid agree that in every
assisted country the police have become more technically proficient as a
result of the program, the extent depending on circumstances, It could
hardly be otherwise with the influx of even small quantities of new police
equipment and supporting training. Mobility and redic communication, for
example, have improved. This fact was often more apparent tc lawbreskers
than to the law-abiding public. The Tupamaro guerrillas in Uruguay and
similer groups elsewhere have criticized the public safety program in
part because they believed it was assisting the civil police tc do a more
effective job against them.

The capacity of key officers and techniciens to perform one or
more major functions with greater dispatch, precision, or economy has been
enhanced in some degree by training, advice, and the provision of supporiing
equipment, The improvement has ranged from slight to substantial arnd has

varied from country to country and from function to funcition within a
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eountry. A few police forces are now using computers and sophisticated
control centers, while others are still attempting to elinninate illiterate
patrolmen from their ranks, Of the 10k interview respondents who assessed
the general effect on efficiency in their country of current residence,

72 said there was significant improvement, 31 said some improvement, and

1 said no improvement.

All informed@ observers report a marked improvement in police radio
communication as a result of the OPS effort, though the pre-program level
was often very low and even the more advanced countries hiave a long way
to go. Several typical examples follow. In Laos a radio system was
established with 13 primary circuits linking the national police head-
quarters in Vientiane with provisional police centers, In Venezuela a
unified cammunications center was built to facilitate coordination among
the various police agencies. A radic network covering all 19 departments
was set up in Uruguay, and in Guatemala & new centralized radio dispatch
center for the capital city was constructed. The new radio net linking
Kinshasa to all key points in the interior of Zaire is perhaps the most
reliable communication system available to the central govermment, The
seme is true of the police radio net in the Philippines,

The improvement has not been as great in vehicle mcbility because
Jeeps, sedans, and motorcycles are much more expensive to écquire and
maintain than radios. A radio receiver lasts & long time, but & car is
easily wrécked and wears out more quickly. Nevertheless, the strong OPS
effort on training mechanics, building repair facilities, and on the pro-

cedures of preventive maintenance have yielded some resulis. Mcdern wehicle
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repair and service facilities have been established in many countries,
staffed at the top by OPS-trained men,who have learned everything from
how to order spare parts in advance to preventive maintenance., They are
often pointed out as models of efficiency to be emulated by other govern-
ment or private agencies.

Improved efficiency has also been extended to other police
functions, Notable in the technical area is developing responsibility
in the use of firearms, including the construction of safe practice ranges,
the storing and maintenance of arms, and the recycling of target practice
ammnition, In a number of countries great strides have been made in
identification and record-keeping facilities and in some the Henry system
of fingerprinting used by the FBI has been introduced or its application
improved. Several crime detection laboratories have been established;
others have been upgraded by modern procedures and equipment,

0PS instruction in identifying explosive devices hes been put to
good use in several Latin American countries, A police technician from
Gﬁatemala, for example, wrote OPS: "On Saturday, February 3, 1973, the
Israeli Embassy received a suspicious letter, and I was assigned the
investigation., Thank the Good Lord and the material I learnmed from you,

I was able to deactivate the device -- a letter bomb.,”

The larger effects of the habits and procedures developed to sustain
modern and more efficient technical operations depend on circumstances, In
most places they tend to have a positive spillover influence, which benefits
the police service as a whole. 1In Ghana, fcr example, the wvehicle facility

(which also included tailor and carpenter shcps) and the radic workshop
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were a source of pride and morale for the national police and they reinforced
professional attitudes generally. On the other side, there are sometimes
negative circumstances -- such as poorly written laws, corruption, political
interference, c¢r plain apathy -- which either limit theé positive impact of
greater techniial efficienecy or turn it to illegal ends,

Equipment Utilization

There is 1little doubt that the provision of police equipment has
produced an incentive toward its proper utilization and thus toward more
efficient performance. It is understood on both sides that the strong
desire for hardware also gives the adviser & degree of leverage. If equip-
ment is not properly used or if associated edvice is ignored, the adviser
can delay the delivery of additional items until the situation is corrected,
But the acceptance of OPS advice is not necessarily contingent on the flow

of radios, cars, and textbooks, Among the countries that receive no grant

aid, but have asked for OPS advisers, are Ssudi Arabia; Venezuelsa,

Ghana, and Costa Rica. In other countries, such as El1 Salvador, Jamaica,
Honduras, Colombia, and Liberia, the equipment grants are sc small

that they carry little leverage.

In all grant equipment programs there is a danger that unnecessary
or otherwise inappropriate items will be delivered., The appetite for overly
sophisticated items is sometimes generated during the U, S, training tour;
there is an understandable tendency to request police sedans when Jeeps cr
bicycles will do, Requests for new hardware are sometimes received when
existing items are not fully used., When requests for unnecessary equipment

are made, the advisers recommend more prudent altermatives, One effectiwve



and frequently used device to reduce requests is insistence that pro-
vision of any equipment be contingent on the availability of trained men
to use it.

The advisory-negotiating process on equipment requests is illustrated
by two recent examples. In 1972,when Liberis requested 300 M-16 rifles for
its civil police, OPS informed the government that it had a worldwide policy
of not giving or selling automatic rifles; the matter was dropped. In 1971,
when the Nigerian police said they needed new radio equipment to improve
their system, they were told that an OPS study indicated the improveéent
could be achieved if present equipment were properly utilized; the government
accepted the advice and sent an officer to a U. S. communications management
course, ‘

OPS personnel also give advice about police equipment already
or hand. In one Latin American country, for example, they advised the
metropolitan police against using a chemical riot-control product, Riotrol,
400 pounds of which had been bought from a private firm, Riotrol is a
dry substance to be spread on the streets duriﬁg a rioﬁ‘ When made
wet by fire hoses it was supposed to become slippery and incapacitate
the rioters. OPS pointed out that because of possible injury to
infirm persons, problems in neutralizing its effects, and general inflex-
ipility in its use, the product should be destroyed and that proved methods
of crowd control be employed. The police accepted the advice.

The need for resident advisers to promote effective use of equipment
is iilustrated by another case. In the early 190s, a U, S. political

decision was made = demonstrate American interest in several new African
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states by aiding their internal security forces, A conspicuous, but small,
shipment of sedans, jeeps, and radios was sent to these governuents,
"dumped" according to one U. S, official, without supporting advice or
training. As a result, much of the hardware was wasted througia nonuse or
misuse, though later some of it was salvaged when OPS arranged for the

U. S. Seabees to repair what they could.

It should be emphasized that the serious problems of equipment repair
and maintenance are beyond the capacity of OPS advisers to solve., Their
influence is limited and their stay is temporary. There is no assurance
that the disciplines of maintenance will continue after a program is tex-
minated, though the changes for this have been enhanced.

Training and Administrative Practices

Training, recruitmernt, and promotion standards, the heart of a pro-
fessional police service, have been clarified and strengthened through IPA
instriction and in-country advice and assistance. Several dozen indigenous
police academies and other training centers have been started with U. S.
help, and more than a hundred others have been assisted by IPA training,
advice, and material aid, These centers have graduated several hundred
thousand police officers, In the fiscal year 1971 alone, approximately
81,500 policemen were trained in their own OPS-assisted schools,

Virtually all Latin American police training schools, national and
provineial, have received U, S, aid. In the Philippines OPS helped develop
10 regional police academies and in Thailand, OPS assisted in creating 5

counterinsurgency schools, 5 basic recruit schools, and 4 other specialized
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force had any basic training. On request, OPS instructed Guetemalan
training cadres in the IPA and in 15 months a 3I-week basic course had been
given to 2,500 Guatemalian police officers in their own country. While
the net effect of these activities has been greater self-sufficiency in
police training, the professional impact and lasting effects vary widely
with circumstances.

Some progress has been made in the development of uniform
recruitment and promotion standards, This has been slow and difficult;
in some places, recruits have been barely literate, and promotion, especially
at the higher levels, has often been based on personal or political con-
nections, Testing procedures have been improved, merit systews adopted,
and promotion panels established. Zaire, for example, has introduced com-
petitive examinations to provide upwerd mobility.

A major problem in most places has been the relatively low pay and
fringe benefits of civil police compared to those offered in the civilien
labor market, or even in the military. Efforts to upgrade the stature of
the police in this fundamental way have had only spotty success, There has
been somewhat greater progress in advancing more visible signs of profes-
sicnalism, such as cleaner and more crdgrly offices, stricter uniform regu-
lations, better maintained vehicles, and greater courtesy in dealing
with the public.

In all assisted police services there appears to have been some
improvement in the general administration, structure, and command, resulting
in more efficient performance. This is most marked in countries such as

Laos, South Vietnam. and Zaire, where a virtually new police structure has
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been built on the ashes of a system discredited by its associcstion with a
former regime. Improved managerial efficiency has also been roted in
several countries with more mature and stable police services,

especially in facilitating coordination between the police in the capital
and those in the provinces and betweern the regular civil police and the con-
stabulary or other specialized police. These efforts at coordination and
cooperation have been supported by the development of & unified communica-
tions system in some cases and by the building of a compatible system in
others.

Professional Attitudes and Conduct

There is often a wide gulf between the acquisition of technical
gkills and professional administrative arrangements, on the ore hand, and
their full utilization, on the other, Professional behavicr depends upon
a sense of responsibility and follow-through, a work ethic, and other
attitudes in which, as noted earlier, the more. traditional societies are
frequently deficient. This fact has limited the impact of public safetiy
aid, as it has of other forms of U, S. foreign assistance, Nevertheless,
according to the testimony of those interviewed, the publie safety effort,
particularly IPA training, has had a positive effect on developing the
disciplines essential to more professional performance, Of the 57 respondents
ir the field who were asked to assess the impact on "professional attitudes and be
havior,” 23 said there was significant improvement, 32 said some improvement,
and 2 said no improvement.

This general appraisal was supported by many specific examples of

immroved attitudes. manners. and behavior on the nart of the poldce whienh



were cited in the field investigation, Several commanding officers were
said to have developed a greater sense of professionalism, This was ex-
pressed in a greater awareness that the police service should be above
partisan politics, that the police could survive professionally only if
they avoided too close a political attechment to the regime in power, and
that a professional outlook enabled commanders to deal more effectively
with the ever-present problem of corruption. In contronting the last named
problem, several police administrators have pressed for better police
salaries to mitigate th:'temptation to accep. mater al rewards in exchange
for special favors.

While curbing corruption is not an explicit objective of OPS for
obvious reasons of sensitivity, many advisers report modest results ir this
area, Exam.les from two countries with relatively large OPS programs
illustrate this, as well as the limits of U. S, advice,

In Zaire, where 11 out of the top 14 police administrators are IPA
graduates, an anti-corruption effort was launched in 1972, Ofiicers with
poor records were selected out or given a chance to resign and others who
had risen "too rapidly" were demoted, In early 1973, the effort was
directed toward the traffic police in Kinshasa. After three warnings,
several hundred thought to be corrupt or incompetent were teken to the
bush where they were ordered to build a village in eight days, In addition
to working eight hours a day in the hot sun, the disciplined police were
given regular lectures adout the merits of honesty.

In Thailend, where professional performance was said to have measurably

improved, a police general complained that in spite of U, S. advice, police
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authorities couid not bring themselves to dismiss the "small percentage”
of the men who clearly fell below mirimum stendards becavse 'we knew they
had families to support.”

The efforts of OPS advieers to encourage the habits, processes, and
mechanisms of internel inspection and monitoring of police performance have
met with mixed results. Several Latin American countriec have adopted
inspection procedures, including devices for taking corrective measures 0
weed out incompetent and corrupt officers., In the Philirpines, OPS helped
to develop guidelines for an Inspection and Audit Divisicn within the Police
Commigsion, and in Laos it assisted in the development of a viable Inspector
General office. In Africa, OPS efforts to establish or strengthen the
existing inspection effort have yielded limited results tecause, according
to the OPS regional chief, the inspection process is "susceptible to
political whim" both within and beyond Jhe police establishment. Nevertheless
he added, there has been small but stesdy progress in "the improved quality
of police performance,"” but the police are not immune from politicel manip-
ulation,

A greater eppreciation of public service and an attitude of respect
toward the population was said to characterize some police officers with
U. S. training, though it was noted in several places that this has been
slow in moving down through the ranks, In this area, as in others, con-
spicuous improvement tends to be made in the capital city, where the U, S,

advisers reside and where the political rewards for gocd performance are

1. Internal OPS memorandum, March 2, 1973.



greater than in the couniryside. Examples ofzen cited ware im.roved Zearing,

courtesy in contact with the public, especially among traffic police in the

apital. A high Thai cfficial said, "Many of our “rainees have seen the
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helpfulness of your police and have returnmed with a spirit or public service,”
A related point was frequenily made about police responsiveness in
countries where OPS had been instrumental in establishing a visible mobile
patrol in the capital. One U. S, ambassador said, "For the first time you
can get a policeman to come to your home if you are in troubia., For the
first time you see policemen helping little old ladies across the street,
And for the first time, there is really popular support for vhe police.”
de asdded that not all policemen behaved in this way and tha%t the service
still had a long way to gr, especially in the provinces. Several of the more
advanced police services have established complaint desks toc enhance their
availability to the public,
A significant change in the attitude toward and use of firearms in
most assisted countries i1s. reported, especially as they relate tc the
contirol of demonstrations and disturbances. Much of the change is attributed
to OPS advice and assistance, Ten years ago, said an OPS official in Wash-
ington, the general approach was "fixed bayonets" in confronting e hostile
crowd or riot, This has given way in most places to the use of non-
lethal tear gas, with firearms being used only in extreme cases. This point was

made repeatedly in field interviews in several countries, including Jamaica,

2. Author interview, Bangkok, October 6, 1972,
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Cuatemala, Colombia, Venezuela, and Vietnam, where demonstrations and

riots in recent years were controlled more effectively and with less In-
jury and loss of life than previously, due in part to OPS taught skills and
OPS eguipment.

Professional behavicr in the apprehension, detention, end interrogation
of suspects and convicted offerders is also said to have improved, but the
change has not been as pronounced as it has in the control of riots. In
this area, ancient practices die hard, As Assistant Secretary of State for
Western Hemisphere Affairs (1962-1964), Edwin M, Martin, put it: the program
could not "have been expected tc change dramatically police-suspect attitudes
or traditional ways of getting evidence by btrutality. These are commonly

3

deeply embedded in a social system.”” He indicated, however, that the
program in some countries may have helped to "provide alternative, more
efficient ways of getting evidence and thus reduce somewhat tne temptation

i

to use more clumsy methods.” Although police behavior toward suspecis is
seldom open to public view, most OPS advisers beliesve the assisted police
have placed increesing reliance on tangible evidence and less on brutality,
though this varies from place to place. As one adviser put it, more of
them now realize that "a chip of paint or a fingerprint is a more rellable
piece of evidence than a worthless confession beaten out of a suspect.”
Taking into account the limits of verifiable data noted earlier,

this study has found no evidence that any U. S. adviser approved or

advocsted police torture or brutality, much less taught torture techniques.

3, Letter from Edwin M. Martin %o author, April 17, 1973,
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Further, it is difficult to think of any U. S. objective that could te

served by any deliberate connection of any kind with police brutality or mis-
vehavior. Some police in some assisted countries have doubtless resorted

to torture and other brutal methods during asrrests or interrogation. Another
Assistant Secretary for Wesiern Hemisphere Affairs, Covey T. Oliver, (1967-
1968), observed that "no inheritors of the Iberian-Roman tradition seem %o
need [instruction in torture] from representatives of other cultures” and
added that OPS advisers had never baught police to be brutal but, on the
contrary, had some positive effect on preventing "much cruel treatment."h

In a related matter, Mr. Oliver, speaking of his ambassadorship in

Cclombia, said he was impressed by the development of "humane but effective”

8]

iot control techniques by the OPS-assisted Colombia police, which stood in

reat contrast with the "cobble-stone hurliing students and the outrageocus

ug

vody

Zasco of the military in attempting to capture one man in a2 Bogota gheito.

(¢

in the latter case, the military actually fired an anticraft cannon point-
blank at a house, killed and wounded five or six people, and, ., . could not
gev through its own Zas barrage tc attempt tc arrest the suspect. Zventually,

one policeman did."5

Self-sufficiency vs, Dependencv

A serious danger iIn any aid effort is that ii may foster within the

assisted institution attitudes and habits of dependency on external resocurces

=

. Letter from Covey T. Oliver to author, March 26, 1973,

AN

. Ibid.




and personnel. The eviderce accumilatzd in tals study indicates that UPS
has made a determired effort to avoid tris pitfall and that cigniticart
indications of self-reliance car b2 sezn, This result can be attributed
to the very small size of the prigram ard tze deliberste etzcocrt of UPS
to engender the disciplires essential to carrying on after U, S. aid »ras,

Most advisers have become aware of the perils of hecoming toc 2losely
or deeply involved in local police operations arnd have taken measures to
avoid it, One danger is political idemtification (discussed in Chapter 5)
and the other is the fostering of ushealthy dependence, It is sometimes
difficult to avoid the pitfalls of clischess because many assisted poiice
officers wart their U. 3. advisers to tell them what %o do, This
ettitude springs variously frum a sense of inadequacy, coufidence ir tre
advice, and a belief that a civse working relationship may make it wasier
to acquire additional material assistarce.

One OPS chief candidly said that good advisers naturally woulid
"love to be operational" but that they understoéd the importance of i1etting
their counterparts develop greater self-reliance. "The tips of their fingers
iteh,” he added, "when they have to bs passive” in an Interesting situation,
especially when the local oftf'icials are inactive or bungling, Nevertheless,
he said, 'weaning is the daily task of ali-advisers."

The effort to disassociate the adviscry effort from operations is
sometimes expressed in symbolic gestures. Ir ome Letin American country,
for example, the adviser's office in the remodeled police healquariers had a

new sign on the door that gave the impression that he was 3 me:fer of the admin-
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he moved in. In several countries, offices for advisers are no longer
provided in poliée buildings and in others where this practice still pre-
vails the advisers deliberately spend little time in these offices, working
instead in their own embassy or AID offices.

Dependency and self-sufficiency cannot, of course, be objectively
defined. Recipients differ in their expectatlons, demands, and needs. Two
countries in approximately the same objective situation in law enforcement
capability and resources may differ widely in their goals and expectations,
the one with higher goals, therefore, being more psychologically dependent
on external aic., The donor must impose his own policy criteria for defining
sufficiency to avoid falling vietim tc the recipient's definition of what
he needs or wants, In U, S, policy terms, as Charles Wolf, Jr., of the
RAND Corporation points out, it is better for the donor to promote "higher
effort on the part of the recipient countries toward achieving gpecified,
rether than increased, goals.“6

In the face of these complicating factors, most observers consulted
detect a significant movement toward greater self-help and self-assurance
among the assisted police establishments, again varying widely from more
dependent countries like Liberia to virtually self-sufficient places liké
Venezuela, The indications of less dependence are evident in the increase

in quantity and quality of indigenous training, in growing professionalism,

€. Charles Wolf, Jr., "Security Assistance: Point and Counter-
points,” Remarks presented at the Conference on Security Assistance held

by the Department of State in Washingtom, D, C., on November 17, 1972, p. 1.



and in increasing purchases of police equiipnent,

Internal training jnstitutions have increased in number and quelity
as the result of OPS, but there will be a continued need for external training
for advanced officers, especially in manégement ard administretion and for
speciulists in new problems such as terrorism and narcotics ccntrol.,

The improvement in professional attitudes, behavior, ard procedures, while
slight in some piaces, makes the recipient police services less dependent
on U, S. advisers, For this reascn, as well as AID budget limitations, the total
number of advisers, and usually the number per country, has declined since
1968, which in turn has forced thsir counterparts to rely on their own
resources.

Increased purchases of police equipment by countries that formerly
received grant aid is perhaps the most tangible indicator of growing
self -reliance., Two limits to self-sufficiency should be noted in passing.
First, no Third World police service, however well off its govarument may
be financially, is ever fully satisfied with the amount of equipment avail-
gble to it., Second, and more important, the countries that need equipment
most probably can afford it least., The first limitation is more subjective

and the second is rooted in objective facts.

Law_Enforcement and Internal Security

The cause-effect connection between the OPS effort and its impact

becomes more temiuous when one moves from technieal skills tc procedures,
attitudes, behavior, and finslly to the effects of improved performance of

the police on law enforcement and internal security. The state of law and



order in any society is the product of many factors -- only one of which
is the quality, deployment, and efficiency of the civil police. In the 15
countries visited, knowledgeable observers said that the net effect of the
CPS effort was better law enforcement and internal security, though in
several places the impact was said to be small in view of the magnitude of
the problem, a relatively weak central government, and a legacy of ill-
trained and sometimes corrupt police.

%he size of the OPS program was an important factor in improving
general law enforcement, Observers reported significant improvemen* in
countries with four or more advisers (notably Guatemala, Colombia, Venezuela,
Thailand, Laos, and Zaire). The improvement was less marked in countries
with a lower level of aid. Whether the gains were small or substantial,
the contribution of OPS could not be quantified because enhanced internal
security was usually the product of several factors -- police reorganization,
a fresh political determination to deal with lawlessness, or assistance from
the military (as in Uruguay in 1971-1972), as well as OPS efforts. It is
only fair to say, nowever, that OPS advisers were frequently credited with
stimulating local initiatives,

The situation generally improved in the capital cities more than in
the countryside, primarily because of the greater effort there including the
introduction of modern radio equipment and vehicles., Manila, where the
crime rate has been high (Menila has 11 percent of the population of the
Philippines but 54 percent of all reported crime), was an exception because
OPS has not been permitted to operate there, in part because of local

political circumstanées.
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Turning to special police problems, OPS has assisted a number of
Latin American countries -- notably Guatemala, Colcmbia, Venezuela, and
Uruguay -- to deal with rural insurgency or urban terrorism. Venezuela
in the 1960s provided the most dramatic example of OPS assistance to help
combat a wave of terrorism in the Western Hemisphere, In 1961 a Vene-
zuelan terrorist group calling itself the Castroite Armed Forces of Nationsal
Liberation was determined to pull down the government of President Romulo
Bei‘\anccmr‘t‘..7 They vowed publicly to "kill a policeman a day" and by 196k
they lied murdered more than 200. The terrorists used the Central University
in Caracas as a sanctuary because no police or military men were permitted
on its premises., (The university was denied its sanctuary status by govern-
ment action in December 1966,) Their most deadly tactic was to swoop out
of the university gate in their high-speed sports cars and gun down police-
men, To finance their campaign, which also inecluded dynamiting bridges, oil
pipelines, and radio stations and burning warehouses, these heavily armed
men carried out daytime hank robberies. One of their immediate objects
was to force President Betancourt to call out the army, an act they assumed
would destroy him politically. The couniry was terrorized and the frail
fabric of social order was gravely endangered.

In early 1962, Betancourt, determined that the civil police could

7. For a detailed analysis, see A_Study of Insurgency and Counter-

insurgency Operations and Technology in Venegzuela, 1960-196L, Georgetown
Research Project, Atlantic Research Corporstion, Alexandria, Virginia,
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restore law and order without the army, asked the resident OPS advisers
for additional aid., Three Spanish-speaking police offic-rs from the
United States were recruited by OPS, Emergency plans were drafted by the
Caracas police with the aid of the new advisers,

The Venezuelan police soon began to win their share of the shoot-
outs and to earn publiic support., When terrorists gunned down the foreign
minister's brother, more than 20 people dialed the new emergency police
number (the number £0 had been installed to replace five different six-
digit police mumbers then in use) with descriptions of the murderers and
the license number of the escape car; the 4 killers were found. President
Betancourt and his civil police, with OPS advice and equipment purchased
in the United States, were able to restore order without calling in the
army. Ambassador Lincoln Gordon has said that OPS assistancz "played an
important positive role in getting that vicious form of subversion under
control, thus subduing a major threat to the stability of Venezvelan
democracy and the prospects ror orderly and peaceful development."8

Countering rural insurgency has been an OPS objective not only in
Latin America, but also in Thailand and the Philippines. In general,
however, the Latin American police have been more effective against rural

insurgency than those in Southeast Asia and in the Philippines, where the

8, Letter from Lincoln Gordon to author, March 10, 1973. This
conclusion is also endorsed by former Assistant Secretary of State for
Western Hemisphere Affairs, Robert F, Woodward, in a letter to the author,

March 24, 1973.
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revolutionary forces have been larger and better armed.

In Xorea, where the problem has beén infiltration of North Koreanz
agents, the specialized OPS training for South Korean poliice duriiyg the
early 1960s designed to enable them to cope with this problen tras teu:
reasonably effective.

Thailand has had the largest public safety effort neu’ to Viainan,
Most of its police vehicles and other equipment have been provided by the
United States and as of early 1973 there were some 30 police advisers in
the country, 12 of them serving in the provinces. The program has had the
dual function of supperting the civil police in counterirsurgency effcrts
and of building police institutions for the broad range of law enftroe-
ment activities. Though the two functions overlap, appruximately 55 percens
of the effort has gone into counterinsurgency broadly defined.

There has been some debate on the rgspective roiles of the Thail
military and civil police in counterinsurgency and on which services shuvuld
be armed with what weapons, As matters turned out, the civil police were
given the major role becsause the Thai military were oriented toward conventional

external attacks and also were constraified from-operating clese to tie Yorder.

Because of this substantial police role in counterinsurgency. the OPS program
in Thailand extends the institution-building funetion to those<police elements
engaged against the insurgents,

As in most guerrilla situations, it is difficult to assess the per-
formance of the Thai civil police and even more difficult tc evaluate the
contribution of OPS assistance. As of late 1972 when insurgency was on the

riee. mat iowledeceeble obgervers believed that the total counter-insurgerncy



12,

effort was "starting to move," but this reflected a mix of internal effort
and of three U, S. aid programs -- public safety, military, and rural
development assistance -- whose respective efforts were difficult to assess.

There was 1little disagreement, however, on the positive effect of the
OPS effort on other police functions in Thailand, A veteran U, S. observer
said the program had significantly improved the performance of the police in
general law enforcement, especially in Bangkok. Marked gains were cited by
respondents in the capability of the police to deai with smuggling an? the
narcotics traffic, though they acknowledged that these prouicms were far
from being under effective control.

In sum, it 1s clear that public safety assistance has had a positive
effect on improving the capabilities of Third World police forces. The
improvement has been greater where hardware is involved than it has I changing
deeply-held habits and ettitudes. In all countries indigenous factors
remain the principal forces in shaping the quality of the civil police
establishment,

The conclusion that OPS has helped upgrade assisted police does not
in itself answer the larger question of whether the program has served U, S.
interegts at an acdeptable cost, This question is examined in the chapters

that follow,



Chapter 5

LARGER EFFECTS AND TMPLICATTIONS

The public safety effort, 1ike all other U. S, prugrams abrued, has
intended and unintended effects that go beyond its more immediate and
specific objectives of improving Third World police services. Ewery program
has some bearing, however slight or indirect, on broader U, S. otjectives
in Asia, Africa, and Latin America -- to reinforce Interstate sia.’lity,
to encourage peaceful economic and political development, and generally
to strengthen diplomatic and economic relations with the countries invoived,

Again, like other programs, public safety aid has had problems,
limitations, and collateral effects that have had an impact for good or
i1l on the pursuit of U, S, interests and the reputation of the United
States., These larger and less direct effects were assessed in this study
by econsulting the same range of sources described eariier,

The problems of evaluating the direct effects of the program on the
police services and the secondary effects on intermal security (dealt with
in Chapter U4) become even more difficult in assessing the impact on the
climate for development, the reputation of the United States, and U, S.
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re_ations with the assisted govemments generally. The paucity of hard
data and the ever-present factor of multiple causation add up to a fenucus
cause-effect connection, A substantial element of personal judgement is
involved in attempting tc draw reasonable conclusions from limited personal
observation and from the necessarily limited range of facts and opinions

cited in the study.

Climate for Economic and Political Development

The impact on the prospects for economic development of more effec-
tive law enforcement end improved internal security as a result of OPS
assistance cannot be measured precisely for several reasons, including
the varying relationship between security and productivity in different
societies. In a number of program couniries the greater security resulting
from the neutralization of rural insurgents (as in Guatemala) or the curbing
of urban terrorists (as in Caracas and Montevideo ) has created conditions
for undertaking agricultural reform, for resuming normal economic activity,
cr for attracting more foreign investment. Provincial banditry, bank rob-
beries, kidnappings, and other serious crimes -- whether the motive is
political or economic -- have demoralizad the population and bred insecur-
ity, which in turn depressed economic activity.

According to the testimony of five Assistant Secretaries of State
for Inter-American Affairs who have served since 1960, the public safety
effort in Latin America has contributed marginally to economic and social
development by enhancing internal security., Referring to "administrative

modernization in all fields -- from tax collection through egricultural
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extension,” Lincoln Gordon concluded that the "modest ard Low-coust pib.ic
safety assistance program made a positive contributicr to , . . economiz
and social development,’ especially in "viaw of the hewdiong pece of -iriari-
4 nl + 3 ; 2 N Hiimo s 3 3
zation. In separate letters, Assistant Secretaries Robert F. Wooudwari,
Thomas C, Mann  Covey Oliver, and Crarles A, Meyer supported Artassador
Gordon's conelusion, but all four noted that an enhanced serse of s:riTity

was only one factor and that it alone civiously ccull not izzire ecunomic

- . 2
productivity or social advances,

The minimal role of civic action programs shwuld be noted in passing,
Third World civil police have not been as active in this areaz as the militery,
but a number of community projects in several courtries rnagve _zen underitaksn
at the suggestion of OPS advisers and with CPS material support, In Zzir-,
for example, the police have made a beginning with baby clinics and cther commi-

nity projects. In Thailand, the police have started elementary schacTs

and medical clinics where they never existed before,

'..J

OPS-assisted police have also made a contribution durinz nat:rs

man-made catastrophes. Three examples in 1972 illustrate tnis point. The

1, Letter from Lincoln Gordon to author, March 10, 1973. See alsc

Frederick C, Terzo, Urbanization in the Developing Courtries; The Response

of International Assistance. New York: Internmatiornal Urbanization Survey,
Ford Foundation, 1973.

2, Lletters from Robert F, Woodward, March 2L, 1973; Thomas C. Manrm,

March 29, 1973; Covey T. Oliver, March 26, 1972; and Charles Meyer, April

B <N

1G72. +o the sutror.
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Zaire coest guerd police helped ease the plight of refugees fleeing from the
blcody tribal strife in neighboring Burundi, During and after disastrous
floods in the Philippines, the OPS-built radic net wac heavily used by the
governmer:t, In relief and reconstruction following the earthquake in Nica-
rague, IPA trained policemen and OPS-provided equipment helped to resiore
order and communication, As Assistant Secretary Charles Meyer put if,

"The public safety program has taught us the use of central planning, com-

»

munication, mobility, not solely as a counterforce tc urban terrorisnm,

but as a public service, , , during flocd, fire, and earthqua}ce‘"3
If it is difficult to assess the effect of improved order and security
on economic activity, it is even more difficult to ascertain the impact on
poiitical development, because the latter is the product of a web of dynamic
and static forces, only one of which is relative tranguillity -- which, in
turn, has different political implications in éifferent circumstances,
Effective law enforcement tends to reinforce the regime in power, regardless
of its character; depending on that character, this may facilitate or impede
healthy political development.h In some cases, the police are used 3o
suppress normal political activity. In other cases, effective law enforce-
ment helps to facilitate peaceful political competition by ensuring that
debate, organization of opposition parties, and scheduled elections can

proceed without obstruction. The range of permitted political activiiy

L

3., Letter from Charles Meyer to author, April 5, 1973.
L. The political role of civil police is discussed in Chapter 2,

pp. 34-37.



varied in the 15 countries visited for this study. In some countries,
opposition groups were allowed to organize and publish and competitive
elections were held; in others only one party was permitted aid cther
political activity was sharply limited.

In the politically less restricted countries, it was the judgemert
of U. S. offiolals that the net effect of public safety assistance was
to encourage peaceful development and change, This view was specifically
expressed in Jamaica, Guatemala, Colombia, Venezuela, and Uruguay. In
more restricted military-government countries such as Ghana, Zaire, and
Thailand, the U. S, officials consulted said that increased security had
a marginal effect in encouraging some peaceful and orderly ad/ustment
and change by providing s climate of greater stability and curtsiling
civil violence. In neither situation did the facts suggest that signif-
icant political change stemmed from the OPS program. At most, greater
security increases the chance for orderly development; it canrot ensure
such development,

In all countries, as noted earlier, OPS assistance, like U. S, aid,
generally has -- and was seen to have -- the immediate effect of strengthening
the existing regime, though in some situations U, S. assistance was sald
tc have a moderating effect, At the same time, ii was pointed out that
Third World regimes change frequently and thkat something cem be said for
helping to improve administrative agencies -- including the civii police --
which serve successive regimes having wverying political complexions.

This element of risk in a1l aid -- that it may be misused -- was applied

to the OPS program by former Assistant Secretary Edwin M, Martir, who ncted



that the purpose of OPS was mot "to change }{he political_orientatignaT of
recipient regimes, Hence, he said, it was wrong to criticize OPS assis-
tance for helping create "more efficieunt police forces" that occasionally

p

may be misused.” The real issue here is the problem of selecting the govern-

ment to receive aid, which is discussed in Chapter 6.

Relations wi.h the Assisted Government

The initiation of any U, S, aid program to a given country is a
political decision4 that reflects, and subsequently influences, the rela-
tionship between the two governments. The participants and observers
consulted reported that in virtually every country, the public safety
program has strengthened ties of understanding and cocperation between the
donor and recipient., Of the 54 interviewees who responded to this question,
51 said thet the program strengtraned significautly the channels of com-
minication between the two governments, and the remaining 3 said the improve-
ment was marginal,

This evaluation wes supported in every sctive program country by
repeated assertions that OPS advisers had a close and unusually candid
relation with their counterparts., Local police administrators with some
exceptions praised the hard work and long hours of OPS personnel, There
were, Of course, occasional problems. In a Latin American country, one
ad+iser was accused of being more interested in studying the local culture

than in helping the police.

5. Letter from Edwin M, Martin to author, April 17, 1973.
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Many U. S. embassy comments tied the access that OPS advisers had
achieved to their unusual degree of rapport with their counterparts. This
reflects the deep sense of kinship that police officers have f£or one ancther.
During his ambassadorship in Brazil, 1961-1966, Lincoln Gordor said that the
public safety chief had a "friendly and modest approach [that] was very effec-
tive in establishing good rapport with his Brazilian counte;parts."6 When he
was ambassador in Colombia, 196L-1966, Covey T. Oliver said that the OPS ad-
visers were "especially good, both as teachers of modern pelice science and as

7 Similar comments were heard in the field.

non-ego-damaging communicators.”

This close rapport was apparent in a dozen of the countries visited.
Frequent face-to-face and telephone contacts occurred between advisers and
local police officers during the working day and into the night. The police
seemed to be sharing with their advisers many of their current problems and
concerns on all facets of law enforcement.

There was a lively awareness among advisers and other U. S,
officials of the two chief political perils of toc close an identification
with the local police service and its top administrators. The first dan-
ger was that local police misbehavior would tarnish the U, S, image and
the second was that the advisers.-might become improperly involved
in internal political affairs., In reply. 140 persistent questioning in
the field, the respondents were unable to name a single instance of an
OPS adviser.being accused of improper political activities by the host

governnent, Some opposition spokesmen, however, insisted that any U. S.

6. Letter from Lincoln Gordon to author, March 10, 1973.

7. Letter from Covey T. Oliver to author, March 26, 1973.
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assistance to the regime they seek to replace was improper interfererce in
domestic matters, i.e,, the United States was siding with the regime sgainst
its opponents.

Speaking of his six years of association with Brazil as ambassador
and assistant secretary, Lincoln Gordon said:

I cannot recall during that period (1961-1967) any

complaint on political grounds, despite the severe

political instability experienced in Brazil in 1961-

19k and the great variety of political parties repre-

sented in the State governments and the national Congress.
During the first three years of Ambassador Gordon's service in Brazii, the
governmen!t was run by President Joao Goulart whose administration was char-
acterized by "runaway inflation, economic stagnation, and political moves
to the far left."” Public safety assistance was provided during the
Goulart regime as well as during its more conservative successor. Assistant
Secretery Meyer, referring to Latin America as a whole during the 1969-1972
period, characterized the OPS procgram as "non-political and technical.“lo

Even though an adviger may remain properly aloof from internal polities,
he may become so identified professionally with thz police he is assisting
that he loses his perspective as a U, S; official. One such case was

found. The adviser in question came to feel so close to the local police

8. Letter from Lincoln Goréon to author, March 10, 1973,

9. Bragil: Background Notes, Department of State, May 1971, p. 2.
10. Letter from Charles Meyer to author, April 5, 1973,
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officiales after more than four years in the country that he scemed more
comfortable with them than his fellow-Americans and failed to inform the
embassy fully of his activities. When this became apparent, he was

assigned to Washington,

Image and Reputation of the United States

The reputation of a government is the product of many factors, in-
cluding the level, character, and scurces of eriticism directed against it
and the extent to which such eriticism is given credence, especially among
persong in influertial positions. As a superpower, the United Stateé has
been the target of hostile words and deeds, both from governments and from
opposition groups. No element of the official U, S, presence abrocad is |
immune ., All public criticism of a U, S, foreign policy pionouncement,
action, or program, or of the policy e&pproach in a particular country
or reglon, exacts a political cost, which msy vary from slight to heavy,
from temporary to prolouged.

Within the wide and continuing spectrum of criticism of U. S. policy
in the Third World, including expressions of offiecial displeasure, the
public safety program has not been singled out as frequently‘as have larger
and more visible programs, such as the Peace Corps,11 the U, S. Information

Agency, or Military Assistance, which often appear to be more useful targets.

11. According to Peace Corps director, Donasld K. Hess, the govern-
ments of 15 countries have "asked it to lcave or have unceremoniously

ejected 1t." New York Times, July 10, 1973.
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In Venezuelas, for example, a U, S, official with ten years' exper-
ience in the country said that the only specific criticism of OPS he could
recall was made in 1964 during a dramatic kidnapping episode when "our
profile was not quite as low as it subsequently has been.” The criticism,
he said, came from the extreme left, which usually directs its attacks
against the more visible Venezuelan military forces, accusing them of
being dominated by the Yankees, The political cost of public safety aid,
ne added, has been near zero,

Of the 7h4 officials interviewed (35 embassy, 12 AID, and 27 0PS)

n 15 program countries, 66 said that the public safety program carried

[N

no political cost for the United States and did not damage its reputation.
Of the remaining &, half said the political cost was insignificant and the
other 4 said that there was a significant cost, There was no variation i
this general assessment among OPS, AID, and embassy personnel,

This conclusion is corroborated by a USIA official, who said that the
OPS program in Latin America has never been "significant enough to be picked
up in our thrice-weekly world media reaction roundup,"12 even at the time
of the Mitrione kidnapping and murder in 1970. Another USIA official
recalls that Latin American press comments on the Mitrione affair was on
balance strongly anti-Tupamaro, not anti-OPS or anti-American, The rela-
tively small amount of criticism directed against the program is the re-
sult of two basic facts:

The public safety program is almost invisible, It is "lower than

a snake's belly," to quote an adviser in a South American country. Very

12. Letter from Margita E. White, Assistant Director for Public

Information, USIA, September 20, 1973, in response to author's request.
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few persons in the Third Worid have knowr anything about it in spite of the
headline stcries and radieo brovzdcasts gensrated by “ne dramatic Mitrione

13

affair in Uruguey.

This low profile to date in assisted countries is the resu.t ol the
small size and unique character of the program, the discreeil behavior of
the advisers, and the disposition of bota tie U. S, and recipient governments
not to seek putlicity. Most countries have fewer than five OPS specialists,
They are not as visible as U, S, military advisers whe are usually more
numerous and sometimes wear uniforms, The product of OPS is not as ten-
gible as an AID-supportied rocad or dam or as dramatic as the arrival of 10,000
tons of wheat, In some courtries there are a small number of OPS-provided
police patrol cars, but they tend to biend in with other American veliclies
on the streets of the capital city. OPS is not as intrusive or visible as
a team of Peace Corps wvolunteers whose modernizing preéence in a small town

challenges ancient ways. It is rot as cortroversial as AID-backed popu.ation

13. Awareness and criticism of the public safety program may increase

to the extent that tlie Costa-Gavras film, State of Siegze, is circulated in

Latin America. As of October 1, 1973, the U.S.I.A, had information that the
film has played orly in Argentina., The five newspaper reviews in Buenos
Aires focused on the film's general "anti-Yankee imperialism" theme and

did not deal with police assistance. The film is not 1likely tc be shown in
all Latin countries, because some governments will ban it. Those relastively
few Latin Americans who do see it will probably have their prior prejudices

reinforced, The movie was made primarily for Western Furopean and U, S.
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control programs or land reform efforis because it contradicts few tra-
ditional beliefs or interests,

OPS makes no effort to publicize its activities, It issues no
press releases in Washington or abroad. In some countries, advisers attend
police graduation exercises or other ceremonies, Occasionally there is a
story in the local newspaper abcut the opening of & new police academy or
the return of IPA graduates which mentions the program, but this is rare.

A South American country provided an example of an unusuel proposal
by a public safety adviser that was vetoed by his chief beceause of potential
political misunderstanding., The adviser, among his other duties, had helped
the capital police to develop a professional motorcycle patrol unit, Proud
of this achievement, he suggested that the unit demonstrate its skills in
a public exercise on the U, S, embassy grounds, He was informed thet his
enthusiasm hed overtaken his discretion.

One modest exception to the low-profile approach suggedts that
publicity may have positive advantages for the program. In 1971 the U. S.
embassy in Niceragua, in response to ill-informed press critieism of OPS,
invited the critics to a meeting with the advisers, who discussed their work

in the country and distributed documents on the program's objectives. Since

this disclosure, little has been heard from these critics.

three principal charges against OPS which ususlly origifiate with extreme
critics of U. S. foreign policy are: 1) public safety advisers are used

as agents to gather intelligence or manipulate internal political forces,



2) advisers have encouraged or approved the use of torture or other in-
humane methods, and 3) advisers and equipment have been used to strengthen
the police forces of reprassive regimes., The first two criti:isms are sub-
Jject to a considerable deiree of empirical verification, but the third
criticism includes a large measure of subjective judgement,

The facts do not support the first two charges. Like all other AID
programs, OPS does not hae an intelligence mission, OPS advisers have
not been accused by the assisted govermments of interfering in internal
political affairs, They have not taught, advised, or approved torture or
other inhumane and illegal means, As noted earlier, the police in some
countries do sometimes employ these methods, but U, S, and other observers
have reported thet neither AID nor the U, S. government -is generally
held accourrtable for these deplorable practices, A number of Latin Americans
interviewed said that it was ridiculous to blame the United -States for inhumane
police practices that are rooted in centuries of tradition. This would have
as much logic as blaming an AID agricultural expert because scme farmers,
ignoring U, S, adVice, still planted according to the sign of the moon.
But a number of politically motivated opposition spokesmen, unconstrained
by either fact or logic, have blamed police misbehavior on the Yankees
to score points in the emotional atmosphere of rising nationalism. Seen
in this light, public safety aid is more & vietim than a csuse of anti-
Arericanism,

The charge that OPS supports "repressive regimes" is more difficult

to analyze because of widely differing subjective views cn what constitutes

such a regime, One man's repressive regime is another man’s wiahla onwarwmant
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Through the years Washington has provided security and development assis-
tance to a broad spectrum of governments, from left-wing socialist to
right-wing military governments, whether or not it approved the regimes
in question, At the same time, aid has been terminated, suspended, and held
up on a number of occasions when the State Department concluded that the
behavior of the regime or other internal political circumstances would
nullify the objectives of the assistance., In Korea, Laos, and Indonesia,
public safety aid was terminated when the regime prevented its police
service from operating as a reasonably nonpertisan and professional in-
strument of law enforcement. In Venezuela, Bolivia, and Laos, requests
for public safety assistance were turned down when these countries were
in the grip of what Washington regarded as a repressive regime.

The Eisenhower administration, for example, refused police aid to
Perez Jimenez, the anti-communist dictator of Venezuela, but Washington
gave such aid to his more democratic successor, Romulo Betancourt., The
situation was not considered as drastic in Brazil where OPS assistance
was provided both to the leftist regime of Goulart as well ‘as to its mili-
tary successor until 1972, With this wide variety of assisted countries,
honest observers may disagree on the point at which a particular regime
fails to meet a minimum political test for receiving U. S. aid.

The principal charges against publiec safety ald tend to be dissounted
by the assisted governments and the majority of moderate leaders because the

allegations are not convincing, The primary sources of criticism are often
suspect. The attacks usually originate in far-left publications which

denounce various U, S, foreign policies and program with little discrim-
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ination, Mary Latin American readers familiar with such rropagends have

long since learned to discredit what is said about local conditions of
which they have some direct krnowledge. Also, they tend to view with
suspicion other allegations about matters more distant. These anti-American
papers and books, of course, have their loyal readers -- an audience which
shrinks and swells with changes in external circumstances aid internal
frustrations.

This does not mean that criticism of, or reservations about, OPS in
Latin America are confined wholly to extremist elements., There are moderate
leaders who have serious questions about the program, or, more precisely,
about some of the regimes that receive it., Among the moderates, it is
difficult to find any who believe the gross torture charges or who think
OPS is an espionage agency. Also, few of them appear to oppose pclice
assistance on principle, What they object to is assistiné a regime they
strongly oppose, especially if thet regime directs its eivil police to
interfere improperly in the political arena, Some opp.sition leaders will
candidly admit that if they were in power they would welcome discreetly

given public safety aid from Washington,

14, See for example, La_Intervencion Militer Yanky en Colombia, by
Rose Gémez Lleras and Juan Valdés, Colombia, Frente Social, 1972. This

book, according te U. S. officials, was produced by Soviet agents, and
appeared in several Latin American countries. Intended for intellectuals,

the book includes official U, S, documents (AID-OPS memorarda, etc.)



There i1s a widespread suspicion of U, S, motives and policies in
Latin Americe,and we can expect politicians to exploit this situation in
ways that they believe will appeal to their fcllowers., They will seize
upon issues and programs that are thought to have the maximum impact,
Thus far, OPS has been fairly low on the target list, tut the situa-

tion could change.

Other U, S, Interests

In addition to pursuing its basic objective of strengthening the
civil police, the OPS effort has become involved in three other specific
and growing U, S. interests abroad in recent years: 1) the physical safety
of overseas Americans, 2) curbing international terrorism, and 3) the
worldwide campaign against illicit narcotics %traffic, OPS involvement in
these three areas came about as much by accident as by design,

1. Embassy Security: In all program countries where U. S.

officials or facilities have been the targets of terroriste (such as Brazil,
Uruguay, Guatemala, Colombia, Venezuela, and Thailand), OPS advisers have
been active in plamming securlty measures to counter these dangers., The OPS
chief has usually served on the ambassador's security committee, along

with other embassy persornel and the State Department security officer,

if there was one in the country.  In many places there was no such officer,

15

and an OPS adviser in effect performed his functions, Advisers have

15. In 1960 there were approximately 35 State Department security
officers assigned to Third World countries, including 15 in Latin America,
By mid-1973, as a result of rising threats to Americans, these numbers in-

creased to 65 and 20 respectively,
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helped devise ways and means to protect U. S, personrel at work, in their
homes, and whexn travelling to and from their offices. They have provided
technical kncwledge and have been a constant source of current information
generated by their daily contacts with the local police., On several occasions,
OPS advisers were the first to learn of a plot to ¥ill or kidnep Americans
or mount an attack against a U. S. building, though the information was
quickly corroborated from other sources. Several ambassadors reported
that such timely information enabled them tc take the necessary precautions,
A U. S, ambassador in a large Third World country said that he profited
frequently from such information and attributed its flow to tke "total access”
of OPS advisers to local police. During a L8-hour author visit to that country t
examples of useful irformation resulting from this access were avident: The
OPS chief received the first word of a disturvance outside the U, S, an-
bassador's residence, and he also received early infomation aboul plastic
bomb envelopes received by the Israeli embassy. He gave the impression of
being a major 1link between the U, S. embassy and the government on security
matters, even though there was a State Depariment security officer statiloned
there. In Uruguay, a U. S. military officer said that American personnel
could not have been protected without the information provided almost daily
by the OPS advisers. A high official in the State Department Security Office
said that OPS advisers "have been extremely helpful to us, especially in

countries where we have no security offiéer."L6 These security-related

tasks have earned considerable respect for the OPS operation.




2. Terrorism: Another recent area of U, 5, concern has been inter-
nationil fterrorism, pariicularly the hijecking of passenger airlines, OPS
has long 2mphasized airport safety; Jamaica and Tunisia, for example, have
received specisl assistance in this area. But curtailing terrorism
involves a wide spectrum of police skills. The investigation, record-
xeeping, mobility and other capabilities that can help prevent or deter
nijacking may not be dramatic, but they are essential. In the early 1960s,
IPA-trained police in Ecuador aborted a terrorist plot to hijack a passenger
flight from Quito to Guayaquil shortly before it was to take off, largely
because of special skills learned in the United States, The plot to teke
over the plane to force the release of five leftist terrorists from prison
wes foiled.

3. Internaticnal Narcotics Traffic: In his June 17, 1971, message

-~

to the Congress, President Nixcon announced & comprehensive anti-narcotics
effort, including expanded efforts to contrcl illicit drugs at their over-
seas souices and transit points. The State Department bears the primary
responsibility for carrying out the overseas prcgram, but in the enforce-
ment area it has drawn upon the Drug Enforcement Administration {fcrmerly
the Bureau of Narcotics and Dangerous Drugs) of the Justice Department,
the Bureau of Customs, and OPS,

As early as 1964, OPS began working on narcotics lsw enforcement in
Iran, It has cooperated with U, S, agencies and Interpol both in Washington

-

and the field, providing specialists in narcotics detection and conirol. In
Cctober 1971, CPS organized a 7-day narcotics seminar in Washington for its

chief advisers from 24 countries and representatives from other U. S. agencies,
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In 19654 the Intermational Police Academy added specialized narcotics training
to its curriculum, and special courses were arranged for police officers from
countries seeking to upgrade their competence in this area, Drug identifi-
cation kits have been sent to police training centers in the Third World

and the resident advisers have provided texibooks and other literature.

Some U. S. ambagsadors have selected the OPS chief as “he narcotics
coordinator under the President's directive. In other countries, OPS ad-
visers participate in narcotics action groups. In mid-1973 there were 10
OPS advisers in 6 countries working as full-time narcoties specialists,
compared to about 125 representatives of the Drug Enforcement Administra-
tion in Third World countriés. One of the chief tasks of OPS persornel is
to maintain contact with the local police. This coordination with local
law enforcement authorities and other U. S. agencies has yielded some good
results in Thailend, Laos, Colombia, and Jamaica, In Jameica, for example,
the OPS adviser in February 1973 provided information that enabled U, S,
Customs agents in Miami to arrest two American narcotics dealers with
1,345 pounds of marijuana in their possession. In Colombia, the OPS-assisted
police in 1972 seized 567 pounds of cocaine, compared to 130 pounds in 197127

The involvement of OPS in the three specific security functions abrosad
and the occasional assistance to other U, S. agencies'should be seen as a by-
product of a program that was set up primarily to assist other governments,

At the same time, this collateral contribution to U, S, objectives shouid

be acknowledged. In particular, it should be noted that the protection of
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U, S. citizens abroad requires local police support and that such support
is likely to be more effective in countries where public safety advisers

have already established lines of communicetion and cooperation,

Country and latdn-American Regionsl Programs

The assessment of OPS should also take into accouat several general

appraisals of country and regionel programs. In the field survey &2 re-

spondents in program countries were asked: "Given the assets and liabilities

of the public safety program in this country as you have observed it, shculd

it be continued or terminated? If contimnued, should it be at the present

level of effort, a decreased level, or an increased level?" Over 90 percent

of the 82 respondents opted for a continued program, 53 at the present and

22 at a higher level. There were slight differences among American officials,

host government officials, and the small number of nongovernment ‘respondenbs.,
Generally the U, S. ambagsadors said the program was valuable and

gserved U. S. objectives, One ambassador in a Latin American country said

that he arrived determined to abolish the OPS program and AID generally,

but after observing OPS for avshort time he conciuded that it was "impartant

and had done a good job" and should be continued at least until fiscal

1974 and then reappraised, A U. S, ambassgador in an African country said

that OPS was one of the most useful U, S, aid programs. In Thailand, the

ambassador said that public safety aid was along with militery assistance

and rural development, one of the three most useful aid programs, Other

U. S. political officers made similer appraisals,

Although some AID officials indicated that they were lukewarm toward
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OPS, all those interviewed said that the program should continue. In Laos,
where there is military conflict and insurgency, an AID admin:strator said:
"I would be willing to sescrifice some development projects, such as agri-
cultural research, in favor of public safety because the latter deals with
the survival of the country."

Evaluating the program in Latin America as a whole, the region where
public safety aid has generated some controversy, former Assistant Secretary
of State for Inter-American Affairs . Lincoln Gordon, saild it Las "made a
positive contribution” to "economic and social development” ard to "improved

18

inter-American relations." Charles A. Meyer, who served in the same

regional post from 1969 to 1973, made substentially the same general
appraisal, It has been "a great program" fcr Latin America, he said;

aﬁd added that on its merits it should be continued .19

18, Letter from Lincoln Gordon to suthor, Mareh 10, 1973.

19. Author interview, Washington, D. C.,, February 15, 1973.



Chapter 6
POLICY FINDINGS

Any responsible judgement on whether or not to continue the public
safety program and, if so, in what form and at what level, must take into
account the facts about its effects in the assisted countries, insofar as
they can be ascertained, and must relate these facts to current U, S. foreign
policy cbjectives in the Third World, This raises three policy questions:
the adequacy of the present rationale for the effort; the different per-
ceptions of U, S, interests in Asia, Africa, and Latin America; and the
problem of cost, economic and political.

. The administration's rationale for public safety assistance has changed
little over the years: The United States, it is maintained, has an interest
in upgrading the c¢ivil police in selected friendly states because this
helps to contribute to a climate of internal order and security conducive
to development and to regional peace, What has changed is the administra-
tion's perception of threats to U. S. interests, especially in areas more
remote from the arena of great power confrontation and collaboration. In
the 1950s and 1960s, most policymakers now hold, we became too broadly
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involved and too thinly spread because there was a tendency to regard any
local breach of the peace as a2 threat to world peace, to see each unto-
ward political develcpment as a gain for forces inimical to us, and to
expect too much from the new fledgling states,

The Vietnam war and other developments forced a reappraisal of U, S,
interests and objectives which has led to a counsensus in the Executive
Branch, disputed by some members of Congress, that the United States has
a range of interests within the Third World, though the area as a whele
is considerably less importart than Europe and Japan. U. S, :nterests
vary from country to country and situation to situation, and the American
response to the problems and possibilities of these areas should vary

accordingly.

Problem of Selecting Recipient Governments

The Four Criteria

The four criteria for selecting major security aid recipients ar-
ticulated by the Serior Interdepartmental Group in May 1968, roted in
Chapter 1, challenged the fadinrg concept thatrinternational securlty was
indivisible and anticipated the'policy consensus iﬁdicated abcve., Endorsed
by the incoming Nixon administration in 1969, the four guidelines character-
ized appropriate aid recipients as countries in which 1) the United States had
a significant interest, 2) there was clear evidence that internal disorder
or lawlessness threatened that interest, 3) there was a clear need for
U. S. assistance, and 4) there was an indigenous will to resist challenges

to security and a desire, willingness, and capacity to use such assistance

effectively.
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Though such criteria were present from the start of U. S. aid, they
were perhaps more rigorously consulted in making aid and other policy
decisions after 1969. In any event, the change of behavior has been evi-
dent. In 1960, for example, Washington became deeply involved in security
assistance, albeit through the United Nations, to deal with a relatively
small conflict in the Congo, while in the late 1960s it did not become
involved in the much larger and more serious civil war in Nigeria, In
1954, the U. S. government took direct measures to prevent Guatemala from
being taken over by a left-wing regime and in 1965 it sent 5,500 Marines
to the Dominican Republic, but in 1970 it took no action when an avowed
Marxist took over peacefully in Chile. It is not surprising that since
1968 the volume of U, S, military ard police aid, and for that matter
economic development assistance, has declined along with the number of
recipient states.

Proponents of the new consensus agree that the past tendency toward
indiscriminate involvement may now be superseded by the danger of indiscrim-
inate withdrawal from U, S. security responsibilities., The maintenance
of Interstate stability, it is argued, often requires mmre than normal
diplomatic relations and mutually beneficial trade, particularly when
dealing with the richer, more powerful, or strategically located states
of the Third World, such as Brazil, Venezuela, Saudi Arabia, Ixan, and
Thailand., For twenty years various kinds of U. S. assistance have, in
spite of many mistakes and a few conspicuous failures, helped to strengthen eco-
nomic and security ties to the benefit of both sides, and in the great majority

of cases at relatively low financial and political cost and with little
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risk of military involvement to the United States.

Two_Exceptions

There are two situaticns where the four criteria are not wholly
applicable. Govermments that provide facility rights -- bases, overflights,
or landing rights, etc. -- may receive public safety aid even if they do
not meet all the criteria. So may countries where Washington deems it of
value to have a token program in order to maintain channels of communication
with an jmportant segment in the government. Token public safety efforts
for this purpose alone can yield modest benefits in improved communication,
The distinction between a token program and a serious substantive program
mist be understood on both sides if excessive expectations ané false cri-
teria for judging them are to be avoided.

The foreign policy value of the representational function of the
public safety effort, substantial or token, should not be exaggerated.
Contact between OPS advisers and local police have served immediate and
specific interests in protecting U.:S. citizers abroad and in curbing the
narcotics traffic, On larger issues, however, such as support of or
opposition to the U. S. negotiating position on the Panama Canal, govern-
ments will be inclined to take their positions on the basis of factors

more substantial thar the good communioation-generated by U, S, aid,

Political Orientation of Recipients
Adherents of the consensus also hold that the foreign policy orien-

tation of Third World states has a more significant bearing on internationsl

stability than does the charécter of their internal political or economic sgystems
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As noted above, successive U, S, administrations have provided security
and development aid vo many kinds of governments and have frequently
continued it when the character of the government was significantly altered
by sci.eduled or unscheduled changes of regime, Hence, many military and
civilian, left leaning and right leaning, governments have received and
continue to receive U, S. assistance. There have been, however, two kinds
of regimes that for political reasons have been barred from receiving
active and substantial U, S. aésistance, though they may receive’ human-
itarian aid: 1) thosé that pursued a foreign policy seriously inimieal
to U. S. interests and objectives, such as Castro's Cuba, Sukarno's
Indcnesia in 1964, Nasser's Egypt, Iraq, and Guinea; and 2) those that
became sc repressive, weak, or corrupt that the minimal objectives of

U. S. aid could not be achieved. At different times, Haiti, Batista's
Cuba, Paraguay, and Laos fell in this sec.id categoxy..

This view of Third World realities and U, S. obligations is challenged
by varicus critics, including some members of Congres;, who hold that the
entire Third World, or most of it, is of limite.. security.interest to the
United States and that little or no security aid is justified. These
critice often favor some kinds of grant development assistance, but oppose
military and police aid. Others focus on the intermal character of the regime
in question, and oppose all U, S, ald, or all security aid, to'regimes they

L] rd l
deem repressive or reactionary.

1. Congressional criticism of OPS aid is summarized in Chapter 1,

pp. 21-25.
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This criticism raises the crucilal question of country selection
in its most troublesome form, It is virtually impossible to resolve the
difference between one who emphasizes the foreign policy test for a re-
cipient and one who emphasizes some kind of internal political test.
According to the former, the present regime in Brazil has pursued respon-
sible policies toward its neighbors and has honored its interaational
commitments; therefore, Brazil is an acceptable candidate for military
and police assistance. But some crities insist that the presen? regime
in Brazil has been "repressive" or "reactionary" and thus should not re-
ceive such aid. In response to this pointed attack and to ease eriticism

against the program as a whole, AID in 1972 ended the public safety program

in Brazil. While this difference cannot be bridged, it might properly

be asked whether an entire program can be faulted because the U, S,
decision to provide such aid to several controversial regimes was regarded
as unwise by some key members of the policymaking community. Is the in-

strurent inherently faulty or was it sometimes inappropriately applied?

Policy Assessment: Benefits vs, Costs
The final judgement on the utility of the public safety program as

an instrument of foreign policy involves three questions: Has the effort
served stated U, S, objectives? Are the stated objectives relevant to
genuine U, S, interests in the Third World? If agreed objectives have
been served, has the cost been acceptable?

This assessment is based on the dual assumption that the United

States has an interest in the maintenance of interstate peace in the

Third World and that stated U. S. objectives are relevant to this interest.
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In other words, the policy consensus noted above is an adequate basis for
evaluating the performence and effects of the program, Those who dissent
from this view in siébificant particulars will probably come to different
policy conclusions, é&en if they accept as reasonable the major findings
of Chapters 4 and 5. The opposition of most U, 3, critics foouses not

on the program's performance, but rather on the objectives assigned to it,

These findings indicate that in virtually every assisted country
the civil police have become more efficient and profedsional as a result
of the program, but the extent has varied from slight to significant
according to circumstances, This improvement has resulted in more effec-
tive law enforcement, though again the degree varies from country to country
and from function to function within e country. The improvedmént im oxrdex *
and security resulting from better police performance; hcwe;er gnall, has
been.one factor in creating a climate that has encouraged pgacefﬁl economic
deﬁelopmenx and political activity.

The study ﬁlso concludes that the progrem as a whole has been well
recelved by the assisted governments and that relations between OPS advisers
and host-government officials have been good., As a by-product, the pregram
has been able to assist the U. S. government in protecting U, 8,
officials and facilities abroad and in the worldwide narcotics effort. The
policy utility of OPS, however, should be judged primarily by its owmn program
objectives, and not by 1ts collateral contribution to other U, S, goals,
though this contribution should be given some weight, especially in marginal
situetions, In sum, according to the evidence available from the sources con-

gulted, the program has served well its modest objectives and larger U, S,

interests,



But what about the coromie ard political costs, especiully the
latter? In dollar terms, the program has aiways ceen a tinmy fraction of
the AID budget. The request for fiscal 1974 is $7.4 miilion, or approxi-
mately one percent of total AID grant funds requested ($749.9 miliion).
Though the amount is very small, it can properly be asked whether $7.k
million could be better spert to serve U. S, irterests abroad. This basic
policy question is not addressed in this study, which does not compare
OPS with other foreign poliecy programs, except for a brief mention of
military assistance below.

The real cost question relates to the pcsitive and negetive political
consequences of the program, which are difficult to assess. As noted in
Chapter 5, criticism of OPS in the assisted countries has been quite small
compared to that of other larger and more visible U, S, efforts. The
principal charges against OPS in these countries -- that its advisers have
interfered improperly in internal affairs ard have'encouraged police bru-
tality and torture -- have not been sustained by evidence, Thaae charges
are not accepted by policymakeré and are taken sericﬁsly by only & small
percentage of the attentive public who are predisposed tc be critical of
the United States on other grounds. Hence, the charges have not created
a serious political issue. No recipient government has requested the ter-
mination of an agreed program. By their continued acceptance of aid, these
governments have deronstrated their judgement that the benefits have ex-
ceeded the costs. At the same time, since some extreme groups continue to
attack the program and some moderate spokesmen are suspicious of it, bolit_
ical eriticism could increase to the point where it would exact a political

cost from the recipient regime.



132,

unfavorably on the United States, which seeks to aveid embarrassing friendly
governments, Closely related to this reflected cost is the direct cosy,
alleged by U, S, critics, of being too closely identifigd with repressive
regimes., There is little doubé that the image of the United States has been
tarnished by OPS assistance to several regimes that have restricted peaceful
political activity, especially in the eyes of the regime's opponents and their
sympathizers abroad, but also in the eyes of those who believe in the right
of peaceful dissent.

But all forms of U. S aid -- humanitarian, economic, or securlty --
confer status on the recipient regime and thus tend to identify the United
States with it, especially in the view of opponents. Police work is sensitive,
however, and the police are often the principal point of contact between a
regime and its people. Consequently, alding the police of a grossly re-
pressive or corrupt regime could reflect more unfavorably upon the United
States than providing the same regime with financial credit or with
feace Qorps volunteers, Nevertheless, the basic question here appears tc
be the nature of the regime, not the kind of aid, because determined critics
of a given regime (e.g., Greece or Brazil) went all U, S. aid endedvto that
regime ., It is alsc a matter of degree, and this is where subjective judge-
ments play a key role., When is a regime repressive and beyond the pale, and

how many such regimes have actually received public safety assistance?

Public Safety-Military Assistance Trade-Off

The cost question can also be addressed by asking whether the benefits

of pollce assistance could be achieved more efficiently or with less political
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liability by an alternative program. The only plausible potential trade-
off is between OPS and military assistance because both are designed to en-
hance intermal security in the Third World, although in most countries MAT
also seeks to upgrade the military's capacity for extermal defense.2
Internal police functions can be performed more eccnomicelly by eivil
police than by the military, and police assistance involves the provision of

less costly hardware than does military aid; hence aid to civil police

probebly buys more of this type of internal security per dollar than does mili-

3 By thus meeting civil police needs

tary assistance for the same purpcse.
effectively, the police can prevent more situations from deteriorating to
the point where larger uses of force, including military forcz, are
required,

There is also a politicai aspect to the trade-off question that is
rooted in the contrasting rcles of the police end the army in Third World
countries noted in Chapter 2. The police pley = dramatically different
role from the military in internal politics -- the former being largely

passive and neutral, while the latter are more active and often the de-

cisive factor in political crises. By maintaining public order, the police

2. See Chapter 2, pp. 38-L0.

3. The potential trade-off between public safety assiutance and
military aid is put forward here primarily as a fruitful iine of inquiry
which deserves further study supported by quantitative data. This could

be done in a statistical, cost-accounting study of the relative utility
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sometimes make possible peaceful and orderly elections. The miiitary fre-
quently intervene directly in the political process and sometimes take ower
the government to prevent or postpone an election, Without going intc the
deeper question of the variety of military coups involved and their diverse
impact on political development, it is ciear that these differing political
roles of the military and the civil pclice are a significant factor in any
cost-benefit analysis of the twe kinds of security assistance, however

difficult it may be to assess,



Chapter 7

PRCGRAM RECOMMENDATIONS

The conclusion that the public safety program has served its modest
objectives at an acceptable financial and political cost suggests that
such a program should be continued as an instrument for advancing U. S.
development and security interests in the Third World as long as the costs
are outweighed by benefits. It also suggests that reciplent countries should
be selected with rigorous attention to the four criteria discussed earlier.
These derivative coneclusions raise four subordinate questions: Should
the essential character or rmphasis of the program be changed? What are
the best administrative arrangements for operating it? What measures
can be taken to increase its effectiveness? And what level of resources
should be allocated to pﬁblic safety assistance?

The answers to these questions are based on the appraisal of the
program made in Chapter 6, on the assumption that the United States will
continue to have a special interest in the internal security of selected
Third World states, and on the forecast that the problems of law enforce-.

ment in the developing world are likely to increase in severity and complex-
ity in the next decade,
135



Basic Character of the Program

OPS has emphasized general law enforcement in aill assisted countries,
with a special focus on counterinsurgency only in Vietnam and Thailand., It
has usually been a broad multi—purposeAprogram calculated to improve the
prospects for internal order and security by upgrading the civil police.
The major effort has gone into building police institutions that would have
scme chance of carrying on after external aid is terminated.

To channel limited resources efficiently or to serve more pressing
law enforcement needs, any future program could theoretically be limited
to one or two specific problems, any one of which could emphasize current
cperations or long-range institution-building, Among these problems are:
counterinsurgency, training, security in the cepital city, rural law
enforcement, terrorism, the narcotics traffic, and telecommunications.

This study recommends that any public safely program should con-
tinue to be a multi-purpose effort that is flexible enough to respond to
changing needs in countries of special‘interest to the United Stetes,

The effort should clearly focus on upgrading the professionalism and
efficiency of the police and police institutions. If this results, as

it has in the past, in collateral benefits, such as the protection of
Americans overseas or the curbing of the international narcotics traffic,
it should be regarded as a welcome dividend, not as an occasion for re-~
structuring the program, Other U, S. agencles should continue to have
primary responsibility for the safety of embassy personnel and other

efforts designed to serve direct U. S. objectives sbroad.



Alternative Administrative Arrangements

In December 1973 the Congress adopted amendments to the Forelgn
Assistance Act that prohibit AID from conducting police training and re-
lated activities in foreign countries, but authorize AID to continue
training foreign police officers and specialists at AID's International
Police Academy in Washington and to send police advisers and equipment
to governments that pay for them. The Conference Report, however, said
the intent of the amendment is to prohibit grant public safety activities
in foreign countries, other than in the area of narcotics, by any U, S.
government agency. With these new congressional constraints in mind,
several government and nongovernment adminisirative alternatives for
providing public safety aid are briefly discussed and assessed,

1. Interpol: The International Criminal Police Organization
(Interpol), with headquarters in Paris and composed of 11k member govern-
ments, 1s designed primarily to facilitate the exchange of intelligence
on nonpolitical criminals, The heart of the organization is a compatible
telecommunications system. Though its secretariat occasionally has con-
ducted seminars for ranking police officers of member countries, Interpol
is not staffed or otherwise qualified to provide public safety aid, Nor
could it become so qualified without drastically changing its basic char-
acter, a change that would be resisted by the great majority of its mem-
bers.

In the highly unlikely event that Interpol decided to enter the police

asgistance field, it would face formidable obstacles, which are inherent in
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its international composition. Police assistance is politically sensitive,
and the recipient must have confidence that the donor will not exploit the
relation by interfering in internal affairs, or by any other action contrary
to the interests of the recipient. This requires a bilateral relationship
between governments that share a measure of mutur . interests and confidence,
although it does not prévent a recipient from accepting aid from several
compatible dosors,

2, The U, N, Economic and Socigl Council: The United Nations .

3

Economic and Social Council passed a resoluticn on June 7, 197}, gtating
that it would entertain requests for aid in crime preventionAﬁﬁén-"iﬁ can be
shown that crime is a serious matter, pqssible affecting [adversely] the
economic and social growth of a country." Subsequently, a modest U, N.
training center was set up in Geneva to fight the illicit narcotics traffic,
The Economic and Social Council can be regarded as & source for limited
financing of police aid to Third World states, but it could hardly become
an agency for administering a training and advisory program; its multi-
national character would raise the same problems that would confront
Interpol, The U, N, nationality quota system for marning its efforts
would add further complications. The problems of a multi-state organi-
zation operating in internal security were amply demonstrated by the U, N,
Force in the Congo in the years 1960-64 .1

3. International Association of Chiefs of Police: The IACP is a

professional organization of some 9,000 members who are local, state, and

1. See Ernest W. Lefever, "The Limits of U. N. Intervention in the

Third World," The Review of Polities (Vol. 30, No. 1), January 193, pp. 3-18,
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national police administrators. Its membership and orientat’on are almost
entirely American, though it has about 600 members from 65 other countries.
With headquarters near Washington, its small staff conducts studies under
contract with U, S, police jurisdictions and is active in naticnal legis-
lation affecting law enforcement., Though before 1962 IACP did organize
some orientation tours in the United States for Third World police officers
on behalf of ICA and AID, it is not equipped to provide professional training
or overseas advisory services. It would have to alter its charter and its
financing fundamentally to enter the assistance field; it is unlikely to

do so, but if it did, it would have to build a specialized, language-
proficient, professional staff from the ground up.

4, A private non-profit corporation: A new private, non-profit
corporation could be established in the United States for the explicit
purpose of operating a program similar to that of the Office of Publie
Safety (OPS), which would include an academy and overseas advisers.
Theoretically it could take over the existing personnel and facilities
of OPS and thus benefit from its experience and reputation and could
receive funds from the U, S. government and other sources if they were
available, Securing nongovernmertal financial support, however, would
pose a serious problem, |

In terms of quality, policy control, and reputation, these four
suggested options leave much to be desired when compared to e viable U. S,
government program, Only a government program would be responsive to
U. S. policy guidance, would have the necessary financial support, and
would be acceptable to most of the Third World governments that seek

police aid.
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If assistance is continued as a U. S. government program, there are

five options for providing it.

1. Continue public safety assistance as an AID operation: The
present adminisfrative arrangement has the obvious advantage of continuity,
with all that this implies in terms of the momentum of a working relation-
ship, But maintaining this arrangement wculd continue the problems inherent
in the existence of a security-oriented program in a development-oriented
agency., It would also continue the present ambiguity over the degree of
OPS autonomy within AID: OPS, unlike the Fcod for Peace and population
programs, has had no line in the AID budget; as a result, it has not* had
an assured budget, even after the AID appropriation has been voted by the
Congress, Its programs have had to be approved by country AID directors
and regional proéram officers who control the allocation of funds. On
the other hand, OPS has had greater autonomy in management and in selecting
its professional staff than have other technical assistance efforts, and
because of its special character, OPS has always had direct access to the
AID administrator, without which it probébly could not have survived.2

2. Continue under AID, but with greater autonomy: This arrange-

ment would be a modification of the previous option, providing OPS with
autonouy aprroximating that of a regional bureau within AID. OPS would
either be provided for in the AID budget, or would have an assured budget
after the appropriation was voted by the Congress; OPS could then manage

its own budget and coordinate its activities with AID country directors

2. See the Appendix, "Amendment to AID General Notice," paragraph C.
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arnd regional program officers without needing their approval. Thus, GPS
would be able to develop its own program,

3. Administer public safety as a part of the military aid program:
This option would enable OPS to exploit the formidsble logistical and ad-
ministrative resources of the U, S, Defense Department, There would be some
danger, however, that the comparatively small public safely effort would be
swallowed up by the much larger military aid program, Furthermore, while
in most Third World countries there 1s some overlap in function between the
military and the police, this does rot obliterate the difference in basic
orientation between the two, and these differences would undoubtedly cause
frictions and misunderstandings in Washington and in the field. This problem
was noted by a State Department adviser at-ﬁhe U. S. Army Center for Mili-
tary Assistance at Fort Bragg, North‘Carolina, whe pcinted out that "the
.security problems often caused by urbanization highlight the complex and
close relationship between the police and the military. There is a huge

gap in U, S, Army doctrine on this score "

L, Establish a bureau for public safety aid within the State
Department: This alternative was reccmmended in the President's security
assistance bill submitted to Congress in April 1971, OPS would report to
the Under Secretary of State for Security Assistance., It would thus enjoy
sufficient autonomy to present and defend its own budget and develop its

program, always operating under the policy guidelines of the State Department,

3. Raymond J. Barrett, "Urbanization in the Developing Countries,”
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And like other semi-independent operatirns, it would be vulnerable to

hostile pressures,

5. Administer public safety aid through the Justice Department:

In terms of program substance and professional identification, a logical

administrative home for civil police aild would be the U, S. Department of
Justice. Many cabinet departments currently provide technical advisers or
attachés in their field for Third World countries and arrange for leaders
from these countries to receive specialized training in the United States.
New legislation would probably be needed to authorize the Justice Department
to provide grant aid abroad,

Under a newly created foreign services section within the Departiment
of Justice, police assistance could be provided much as it is at present,
with any number of adaptatibns. This arrangement would provide the program
with a professionally congenial administrative home, but it would pose
certain problems, Public safety would have to fight for its share of
resources within a department that would necessarily emphasize domestic
programs., There would also be image problems because, through the Federal
Bureau of Investigation, the Justice Department gathers U. S. domestic
intelligence. Further, there would probably be some confusion abroad
between F,B,I., agents and police advicers serving in a given country, a
confusion which to a small extent already exists in countries where both
are assigned. At the same time, the role and mission cf various U. S,
officials are often deliberately confused, und thzre is little that can
be done about it.

There is no totally satisfactory administrative arrangement for
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police assistance because of the inherent complekity and conflict that

exist ir any bureaucracy, and because of thé unpredictable character of

U. S. policymaking and the persistent émbiguity in‘the U. S, policy toward
the Third World. No structurel answer can substitute for two basic essen-
tials of any viable government operation -- supporters in the Congress and

a clientele that wants its services., Which option would enable the program
to operate most effectively under the pilicy éontrol of the State Departument,
yet with sufficient autonomy for it to develop and manage ite program aliong
professional law enforcement lines? |

The operation of OPS within the Defense Departmert (Option 3) appears

th infeasible and undesirable, for the reasons noted above,

The creation of a new State Department bureau (Option L) would méét
the essential budget and management requirements, though a srall semi-
inderendent operation might have difficulty in developing, presenting,
and defending its own program, It does not, however, appear to be feasiblé.
The State Department traditionally has not engaged in aid operations, other
than in the area of educational and cultursl exchange. Furthermore, this
is the only option that has been presented to tge Congress, and it has not
been acted omn,

With renewed support from the Congress, the present arrangement of
providing public safety assistance through AID would seem to be the most
effective alternative, especially if the program had an assurazd budget and

somewhat greater operational autonomy (Option 2). A renewed concern by

Congress could possibly be stimulated by an authoritative statement of

interest on the part of the administration similar to the Natioﬁal Security
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Council statements that attended its creation. But since the pregram hac
been limited by Congress, in part because of the absence of such a state-
ment, it is not likely that the full program will be revived in the near
future., Under these circumstances, the Justice Department alteraative
(Option 5) has considerable merit in additioﬁ to the logic of proiessicnal
compatibility and a conducive administrative environment. It deserves most

careful study.

Improving Effectiveness

Judged by edministrative standards, OPS has been an etficient and
high-morale operation, This study has found no waste or corrupticn, though
there have been occasional complaints by OPS officials and otners about
the mediocre performance of certain advisers, particularly ia Vietuam,
where recruitment was rapid. The present study has found five areas,
however, where improvements are needed in any program of comparable scope:
personnel development, training in the United States, adviser utilization,
program follow-up, and liaison with military assistance. These improvements
could be initiated or furthered under present budget constraints, but fhey
could be accelerated if additional funds were available, |

1. Personnel development: Generally, OPS has recruited high-
quality professionals, but it has not provided adequate in-service training
and career development opportunities. One problem has been a shortage in
authorized positions for the agreed program, which has resulted in a large
amount of volunteer overtime in Washington end the field, In Washington

during calendar 1972, for example, overtime of the 60-man staff amounted
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to 26,426 hours, ineluding more than one-third of a man-year for the
director. This heavy workload has contributed to fatigue and illness.

In fiscal 1972, five men had to undergo heart operations. The program
should be more adequately staffed to permit a lighter worklond., More
opportunities should be provided for in-service training, including one-
year sabbaticals and participation in two-year intergovernmental programs
in which staff members advance their careers by serving in their special
fields at the state or local level,

There should be greater opportunity for orienting new overseas
advisers, including serious preparation for those requiring exotic lan-
guages, such as Arabic and Thai, OPS advisers have typically spent about
three months in orientation, including a period at the Foreign Service
Institute and two weeks at the International Police Acadermy, but any over-
seas adviser would profit from more extensive instruction, such as that given
to MAP advisers at the Fort Bragg Cemter for Military Assistsnce.

During their Washington tour OPS advisers have typically taken
a two-week rcfresher course at the IPA and ofter served as a counselor for
one of the IPA classes. This has given them & practical exposure to com-
parative police administration and practice. Scme advisers would profit
from further advanced professional education at American universi?;Fs
in specialized areas of police work, including management and budé;ting.
The two-week adviser course should be lengthened and enriched to include
a serlous study of comparative police systems,

2. Participant Training: Though the training of Third World police
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of the program, the professional qualiﬁy;of the IPA should be improved.
Current efforts to gain further acereditation from colleges and univer-
sities for IPA courses should be encouraged. Accreditation would enable
participants td transfer credits for academic work to other institutions
in the United States or in their own countries, and would thus encourage
further professional training here and abroad. The IPA faculty should be
strengthened by providing support for language study and graduate work in .
police administration, Foreign students should be selected with even
greater attention to their professional potential.

The IPA shouid continue to revise the curriculum to keep abreast
of emerging trends and needs. In 1972 specialized courses on VIP protection
and police-community relations were added, and in 1973 & new course on the
control of crimingl violence was initiated., Further emphasis should be
given to police management, budget control, and narcotics,

A genuine research and development unit should be added to the IFA,
‘desighed to prepare new curriculum materials for the IPA as well as for
the training institutions of the assisted countries. There would be
congiderable value in translating into usable form the materimsl in the
several thousand research pepers prepared by IPA participants. There

“is 21so a large volume of teéching aids that need translation, particularly
into French,

3. Adviser Utilization: While there has been litile complaint

about the efficiency of country advisers, every effort should be made to
improve their effectiveness, especially in view of their declining numbers.

It has generally been the practice for each CPS specialist to work primarily



with one counterpart, the host government official whose status and funciion
best qualified him to advance program objectives in an agreed area, This
one-to-one relation has made sense, particularly in countries with severzl
advisers, but it unnecessarily limits contactis. There has already been a
trend away from this more restricted advisory concept toward multiple
counterparts for each adviser, even in countries with several U. S, police
specialists, This study recommends that public safety advisers be assignsd
to several officers or offices of the assisted civil police to broaden
their contacts and enhance the potential impact of the progrenm,

4. Program Follow-up: With the increasing emphasis cn develcping
self-sufficiency in assisted police services, the program shculd be given
_the authority and resources to do a more effecfive follow-up after a
country program has been terminated. The periodic evaluatiors of current
programs by a team including a State Department or a non-OPS AID official
have paid off in both efficiency and economy. It is simple prudence to
check on how well & recently assisted police service is caring for and
utilizing the communications and other equipment provided. It is profession-
ally important to ascertain how well the inétitutions in whieh AID has in-
vested are doing a year or two after the last adviser has left.

The follow-up program could start with an end-of-mission report
addressed to the host government, Thereafter, brief but well-conducted
post-termination surveys could be scheduled at sppropriate intervals to
encourage the polize services to maintain their standards, Such visits
would provide an opportunity to identify problems that might be dealt

with by special shori-term police advisory missions. In very unusual



cases, changed circumstances might suggest the desiradility of remewing
a program after a lapse of several years, In any eveni, ihe posit-terminaticn
visits would demonstrate continued U, S, interest,

5. Relation to U, S, Military Assistance: Any pupbiic safed. prugram

-

would benefit from closer cooperation with the U, S, military asgsistarce
effort in Washington and the field, OPS has partially recoguized “his
need and has taken students in all IPA classes to the Military fAssistauce
Center and other elements at Fort Bragg. There has been sporsdic cooper-
ation in program countries between military and public safeily advisers.
But there should be greater policy consultation and coordinatiorn in Wash-
ington between these two partners of security assistance.

" In addition, there needs to be a serious cost-benefit ~%udy of the
respective contributions of police and military assistance to» the interral
security of assisted countries. This would throw light on the administration
of both prcgrams and help in the rational allocation of reéources between

them,

Level of Effort

Since 1968, OPS has had to cut back substantially its worldwide
program; its funds have declined more rapidly than' have grant AID funds
generally. No attempt is made here to recommead a specific dollar level
for U, S, public safety assistaice, but scme of the policy implicaticms
of three alternative levels of effort are briefly indicated,

1., The present jevel: In flscal year 1973, the public safety

budget was $15 million, sbout half of which was allocated for Vietnam,
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The fiscal 197h budget request for $7.4 miilion (which amounts tc less than
one percent of the grant AID development budget and about one percent of the
grant MAP budget for the same year) does not include Vietnam but maintains

a viable and well-rounded program -- IPA training in the UniZed States, a
moderate overseas advisory effort (2 to'h advisers in each o 18 countries),
and the provision of a small amount of police equipment for the most needy
countries.

2. A substantially ‘-~reased level: A public safety budget in-

creased by 50 percent, or even by only 25 percent, would enable the program
to respond to additional government requests that meet the fcur foreign
policy criteria discussed above. With additional funds, most of the above
study recommendations for improving effectiveness could be implemented,
including more graduate training and language study for advisers, betier
program follow-up, and more short-term assignments abroad to meet specific
problems. The quality of IPA instruction counld be improved and there would
be resources to meet a few additional requests for equipment assistance,

3. A substantially reduced level: A 50 percent, or even 25 percent
budget decrease, would force a serious limitation in the presant multi~
purpose public safety program, In fact, the recent congressional limi-
tation represents such a substantial cut. Further, the Congress has
determined that the cutback should be made in the work overseas, leaving
the IPA intact, If a full public safety program is revived under AID, the

Justice Department, or any other auspicés,~iﬁ should be recognized that it

would be severely hampered by a substantial reduction in the funds from
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of the congressional cutback is the erosion it will force in the uniquely
trained public safety staff, If this expertise, esccumulated over slmost
20 years, were permitted to disintegrate, and a new need should arise for
substantial public safety aid abroad, it would take years to restore the

present level of competence and effectiveness.
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RESPONSIBILITIES OF THE OFFICE OF PUBLIC SAFETY

Note: The most definitive statement of the responsibilities and
authority of the Office of Public Safety within AID fo? the 1960s is
found in an AID General Notice, November 30, 1962, and in an accompanyiug
memorandum from the Acting Administrator, Frank M. Coffin. These two

brief documents are reproduced in full below.

DEPARTMENT OF STATE
AGENCY FOR INTERNATIONAL DEVELOPMENT

Washington 25, D. C.

OFFICE OF
THE ADMINISTRATOR

MEMDRANDUM FOR THE EXECUTIVE STAFF

SUBJECT: Measures to Strengthen A.I.D.'s Police Assistance Program

The A.I.D. General Notice of November 30, 1962, amends the
functional statement of A.I.D.'s Office of Public Safety. It vests
the Office of Public Safety with primary responsibility and authority
for public safety programs and gives that office a series of powers
and responsibilities which will enable it to act rapidly, vigorously,
and effectively on its own initiative. :

The document creates a gstrong centralized Office of Public
Safety which has powers greater than any other techmical office or
division in A.I.D,, whose programs must be accorded pricrity treat-
ment by the rest of the agency, and which has all the cepabilities
for independent action and judgement that are consistent with the
status of that office as a component office within the Agency for
International Development. The now centralized Office of Public

- -~ 4 F . IR T T . T ) o Y . z
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A1l public safety specialists in AID/W have been trans-
ferred to the Office of Public Safety. Efficiency reports of all
public safety personnel in the field are to be subject to review by
0/PS. Assignmen®t and reassigonment actions for such persomnel shall
be initiated by O/PS, as will activities in recruitment and training.

Responsibility for initiating publlc safety programs to be
funded by all four Regions has been accorded O/PS. O/PS has been
empowered to issue public safety zuidelines to the field, to partic-
ipate in all Washington program reviews, and to evaluate the public
safety aspects of country programs.

0/PS has been made responsible for participant training in
the field of public safety. In addition, that office has been
given broad authorities to determipe the nature of equipment to be
procured for public safety programs and to initiate and review such
procurement actions,

When issues arise between O/PS and another office or bureau
which cannot be resolved by the appropriate assistant administrator,
they are submitted directly to the Administrator,

/signed/
Frank M. Coffin
Acting Administrator
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AGENCY FOR INTERNATIONAL DEVELOPMENT
Washington 25, D. C.
AID General Notice
November 30, 1962

SUBJECT: Qffice of Public Safety - Amendment to AID General Notice
dated November 1, 1962

Police assistance programs directly serve the high priority objective
of internal security, and in addition thus serve to permit sustained econcmic
development, It is established policy that AID accord increased emphasis and
vigorous leadership to police assistance programs in appropriate less devel-
oped countries,.

To discharge this responsibility of the Administrator with maximun
speed, flexibility and effectiveness, and to give proper comsideration Lo
the key aspects of public safety programming and administration, it is
necessary to strengthen the centralized Office of Public Safety (0/PS), ic
vest it with primary responsibility and authority for police essistance
programs, and to give it line as well as staff responsibilities. That
office must receive the full cooperation of other AID offices and bureaus.

The following amends pro tanto the functions of the Office of .Public
Safety:

A. Program Formulation

1. The Office of Public Safety is responsible for initiating
the development of professionally and technically sound and adequate
Public Safety programs. O/PS, through normal Regional channels,
issues yearly program guidelines, conducts the AID/W technical re-.
view of Public Safety programs, and is represented at Regional and
Agency-wide reviews of country programs.

2. The Regional Buieaus are responsible for advising the Ad-
ministrator and the Office of Public Safety on the consistency of
Public Safety programs with the total ATD program in individual
countries, for incorporating adequate Public Safety programs in
their annual program budget presentations, and for funding approved
programs.

B. Implementation

1. Contracts and Service Agreements

a. The Office of Public Safety is responsible for providing
AIDAW technical services incident to executing and administering
contracts and service agreements, including review and approval of
PIO/T's, participation in contractor selection and negotiation;
nrocagssine of contractor nersonnal . ete
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b. The Contract Service Division, A/PS, is responsible for
providing contractual services to 0/PS. The Office of Public Safety
is responsible for effecting necessary country coordination and
clearance through the Regional Bureaus,

2, Personnel. All AIDMW Public Safety persomnel, including those
concerned with participant training as well as secrefarial staff and
files, are assigned to the Office of Public Safety. At least one
officer shall be assigned to each Regional Bureau by the Office of
Public Safety to serve as the action officer -and also as staff ad-
visor on Public Safety matters.

The Office of Public Safety is responsible for recruiting and main-
taining a pool and ready reserve of professionally competent Public
Safety personnel. It is responsible for initiating actiomns of assign-
ment and re-assignment of Public Safety personnel. The Office of
Personnel Administration (A/PA) is responsible for providing persomnel
services to the Office of Public Safety.

The Office of Public Safety is respongible for assuring that U. S.
Public Safety personnel, whether in Washington or abroad, are
technically and professionally competent and are adequately trained.
That office in addition to present practice, is to review the effi-
ciency reports of Public Safety officers in the field.

3. Equipment. The Office of Public Safety is responsible, in
coordination with the AID Regional Bureau concerned, for the spe-
cifics of the equipment content of programs., The Office of Public
Safety is responsible for the initiation and review of procurement
of equipment in implementation of approved programs. That office
shall also develop procedures for expediting the furnishing of
equipment. The Office of Material Resources will support these
actions on a priority basis.

L., Training. The Office of Public Safety is responsible for the
selection and training of foreign participants in the U, S. or
elsewhere, in coordination with the Regional Bureaus and other
elements of AID concerned.

5. Evaluation. The Office of Public Safety is responsible
for continuous evaluation of the Public Safety aspects of country
programs and their implementation, operating in close collaboration
with the Regional Bureaus concerned.

C. Gepneral. When issues arise which cannot be resolved through
consultation between the Director of the Office of Public Safety

and the appropriate Assistant Administrator, they are to be promptly
submitted to the Administrator.

DISTRIBUTION: AID List H, Position 8
| AID List B-1, Position 8
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