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Receﬁt]y, the PérSonnel ansu]tation and Assistance Branch
prepared and utilized a questionnaire to solicit candid and
accurate responses from returning USAID/Vietnam employees.
Respondents were asked not to sign their questionnaires and were
assured that their anonymity would be pregghVed.

The pufpose of the gquestionnaires was to discern developing
patterns pointing to weaknesses in our activities; problem areas, if
you will, which impair the efficiency of operational conduct. To
date, 35 questionnaires have been completed and the following is a
éumnary of the responses received.

1. CONFORMANCE OF YOUR ACTUAL JOB TO YOUR EARLIER UNDERSTAHDING OF
WHAT YOU WOULD BE DOING IN VIETNAM.

Thirty-seven percent of the respondents claimed that thé job

they performed in Vietnam bore 1ittle resemblance to the type of

position for which they were initially hired. Obviously, some of the

men might have misunderstood their recruitment and personnel officers
in Washington, and rapid changes in assignments are not unusual.

But, it;is difficult to understand why better than one out of every
three men arriving in Saigon might have felt as if he were starfing

off on the wrong foot by performing duties which did not suit his
skills or interests. Emphasis on the negative does not discredit the
fact that 63 percent of the';espondents thought that their actual
ﬁork-conformed well with their job descriptions. Rather, the disparity

between intended and actual work assignments reinforces the frequently-

mentioned charge of pcor personnel administration, especially in Saigon.



PREFACE AND SIREGIARY

This paper deals with issues in the USAID program--issues that
[ < ) - - - ) - -
arise when present policies are compared with policies that might be

adopted, and that might be more successful in achieving important

-

«+  United States goals in Vietnam. These alternative policies might

have been adopted years ago, but they also could be adopted and
implerented now. Though written with the benefit of hindsight, this
paper’ talks of the present and the future, not of the past.
In the drafter's view, the USAID program hﬁs suffered because of
';riits heavy and exclusive reliance on:the Government of Vietnan (GVH).
The GVN is a useful instrumentality, and neither the U,S5. Mission nor
USAID can or should ignore it, However; it is a government of little
capability, and it should not enjoy 2 monoplioy of USAID 2ssistance.
Rather, USAID should pursue a pluralistic policy of working with the
GVN as well as with other political entities in the country} these
are iocal pover elites (LOPEL), vhich control sbout sixty per cent
of the country's population. The LOPEL seek to maintain their
) fautonomy both vis-a-vis the GVN and the Viet Cong/National Libexation
- a~Front (VG/NLE). In resisting the VC/NLF, they are far more effective
and efficient than the Saigon governmant. If a roll-back of the
VC/NLF threat is the U.S. Mission's and USAID's objective, then much of

the project program should bz conducted with the LOPEL rather then with

the GVil exclusively,
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There still will be some important functions for the GVN to per-
form. Among these are supporting znd back-stopping local bodies that
provide services or are engaged in development; and the provision of

certain ‘cemntral government services to the LOPEL, znd the conduct of a

. few "super-projects" designed to enhance the posture of the central

i“government vis~a~vis all the LOPEL, These super-projects are designed

pragmaticzlly to integrate LOPEL population with the national government,

by creating on the part of the population a pattern of dependence on certain
types of services that only the central government can provide. This same
emphasis on "pragmatic integration with the central govermment™ also

+ ghould animate all other projects in which the central government is

involved,

[

Certain organizational changes may have to be made within the USAID/
CORDS structure to implement the approach discussed in this paper: some

of these changes are described in general terms,



THE USATID PRGGRAM AND VIETHAMESE REALITY

In the early summer of 1968, it has beccome apparent that the situation
o
. in the Republic of Vietnam has not improved significantly in spite of the
massive American civilian and military presence. The Saigon governmant's
hold over the country is tenuous, and for the first time ewven fhe security
of urban areas no longer can be taken for granted. An elected Parliament
now exists, but it has yet to play a'tgnstructive role. There is considerable
tension between it and the Executiwve branch of the government. Within the
Executiﬁe branch discord prevails. The president and vice-presicen
* widely believed to be at odds. The do-nothing cabinat of Premier Nguven
. Van Loc was replaced in May by that of Tran Ven Huong, and the ability of
the new cabinet to function cannot yet be assessed; at time of writing
there is little to distinguish it above its predecessor. Rumors of impending
coups still circulate, and are taken seriously by many, even within the
ranks of the public service in the capital. The atmosphere created is not
one which enc&urages the uncommitted to align themselves with the central
_government. All these and other factors--such as lack of skilled, trained
" and motivated personnel, wide corruption, and absence of charismatic
--leadership at the top levels of the government--keep the Governmsnt of
Vietnam (CVE) at low levels of effectiveness.

Two other background factors affect consideration of the GSAID program.

The first has to do not with Vielnam but with the United States., Thase
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are times of balance of payments problems, austerity in federal

budgeting for operations abroad, reductions of AID personnel, and,

last but not least, a widespread feeling at home that all is not
L
|

going well in Vietnam., Two years after the massive U.S. buildup in
Vietnam, the American electorate is weary--and this is an election
year., The second has to do with the Paris talks. Regardless of vhere

these talks are leading or indeed whether they will continue to bz

held, they have served to undermine further such prestige a2s the

Saigon government has among its supporters., To the Vietnamese it

appaars that the U.S. government is ready to seize upon some accommo-
datio$ with the NVA/VC/NLF to wash its hands of the Szigon government,
and to exert pressure on the Thieu administration to bend to the wind

of the American desire to see the bietnam question settled, someshow,

but quCkly. In Vietnam this has exacerbated relations betwzen

Americans and Vietnamése° It has fed latent feelings of anti-Amaricaniem,
an@_reduced-—though it was never high--the influence of American advisers
in many GVN-units and agencies, Additionally, the Paris talks zre
creating uncertainty in Saigon, and uncertainty which in turn feads the
demagoguery of some leaders, unbalances soma intra-GVi balances of

power, dampens the private sector's enterprise (already subdued bazcausz

L3

of militery insecurity). Many Vietnamese wonder whether the U,S. is

peh

prepared to chuck South Vietnam onto the heap of discardad policies,

-

The Vietnamese have never understood or beslievad the intensity of our



involvement as we have spoken of it; and they are all too prone to ss2
their disbelief justified by events, and to see us endowed with that
basic Vietnamese political characteristic, pragmatic flexibility.

All these factors justify raising some basic issues about the

nature and content of the USAID program. There may earlier have been

reasons for an agonizing reappraisal of our project program, but now

these reasons are pressing. Each year-we have talked about new thrusts,
greater focus, fewer projects, greater impact. Events appear now to

have caught up with us, and to force us not only to make a2 reassessmant,

. ) s
i “*. but to implement a major overhaul. _
=y

There are obstacles to such an overhaul. Government policy has

A .

x

a momentum of its own, 2nd once a course is embarked upon, it is har

to change direction. This is true always, but truer still in Vietnam.
Here, objectives and the means of reaching them have become intertwined.
Criticism of the means often is interpreted as a challenge to the
objeétive, or, worse, to basic American policy on Vietnam. Moreover,

a real shift of policy may be interpreted at home as$ an admission of

’.failure of past efforts, and this, in turn, brings into question the
: }-validity of current endeavors. Last but not least, there are a2 number
of fixed notions--I call them our mythology--which have captivated us:
the mythology, the mystique, the conventional wisdom, of counter-
-/ insurgency, of anti-gudrrilla.7§é;fé}é;' of subduing wars of national

liberation. Part of the mythology is made up of gods cast by



doctrine-pourers in remote policy-making places; and part stems from a
misreading of the lessons of Greece, the Fhilippines, and Malaya, and
a faflure to understand that Vietnam is different, and why and how.

But, whatever else revolutionary warfare may require, it requires
flexibility. This is a war of opportunism, of avoiding fixedupositions,
of mobility: this is true for the military Factician, and it must be

true of the civilian policy-maker, and it must becom=2 our tactic as it

is that of the opponent.



I. VIETHAM: THE DIFFELRENCH

The Vietnamese war as we know it=-~"our" Vietnam war--is merelyv

a continuation of a protracted war that has been waged since the end

- of World War II. In and of itself this is significant. For the

enemy's leadership and for many of his fighters, and for the civilian

population throughout both Vietnams, this is not a war which began in

the 1960's; it is a continuation of a revolutionary effort which Ho

Cai Minh embarked upon during the latter part of Werld War II.

When we locok at the war, ve oftgn forget how long 2 history it
has, This long history is reflected in seasoned veterzns; in a2n eaemy
‘:methodology which no longer is experime;lal, but bazef on precadents
of past tactics and engagements (political and military); in Viet
Cong/Viet Minh control of certain areas now for over twenty years;
in a whole genevation in parts of South Vietnam for whon the VC, not
the Saigon governmant, are the normative government; ard in an insti=-

1

tutionalization of Viet Cong control over parts of Sourtn Vietnzm's
-population.
. Ve ses the Viet Cong largely as insurgents depending on 2id from

abroad. 1In 2 sense this is twue, since the Viet Cong could not possibly
wage the military war they are vaging without assistance from Horth
Vietnam. But for the South Vielnamese, North Vietnam is not Mabroad”,
It is part of the coﬁntry, though undeyr different, angd for most South
Vietnamese, hostile management. To this must be added the pzrsonzl

dimension--the fact that there are many families in Sounth Vietnom,



including families who are anti-VC, who have relatives on the other
side, fighting with the VC or living and working in North Vietram.

Surely .this war is "international,’ since it involves an invasion of

South Vietnam by forces undexr the control of the North Vietnawese

»

government; but though we see this aspect clearly, we must not lose
sight of the other angle, that this also is a civil war, with all the
complications resulting therefrom. However, using the term "civil
war" carries an erroneous implication again, fof it would seem to
“indicate that Vietnam carlier had a unity which now has been rent by

factionzl strife. This, too, is untrue, Vietnam is not like Spzin

- .

in the late 1930's, or like Greece during the upheavals following
World War II. Spain and Greece were nations, and had 2 sense of

civic unity, Vietnam in its present configuration never really was
P g y

one nation, and a strong sense of being Vietnamese, a strong ethnic

sense of civic unity. What we arc involved in in Vietnam is somathing

sui gensris, for which Western political terminoleogy has no appropriate

[
N

term, though the term Yrevolutionary war" perhaps is the best, simply
because it is so vague and begs so many questions. The Vietnam war is
a struggle between two groups, both minorities within the context of

South Vietnam, both receiving assistance from abroad, assistance vhich
helps determine the techrological character and the intensity-leveal of

the war, but is not and was not the determinant of the origins, continuation,
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or conclusion of the war. In that contest, the maj
Vietnamese are neutral, though their neutrality is
but a spectrum of varying degrees of non-~involvemsn
having mixed feelings, friendly and hostile for bo:
varying degrees at different times.

Not so for Greece, The Greeks long have been
sense of civic ﬁnity, and the Greek insurgency was

by the Cold War. The degree of individual involver

i

Greeks stood 2loof from the contest. The insurgen
on as§istance from abroad, from non-Greeks. And tit
when Yugoslavia broke with the Cé%intern, and cezs.
and other assistance to the guerrillas., In Greece
between an established govérnment, a national trad
sponsored revolutionaries with an a2lien ideology.
The Malayen Emergency had en overriding ethnic
insurgents were Chinese, mainly non-urban Chinese;
or Indizn, and few urban Chinese, supported their r
and class chzaracter of the insurgency provided the

suppression: the non-Chinese population supported

prevent 2 Chinese Communist tzke-over. The Britist

a considerable measuvre of popular support, in squact

had an efficient organization, and since Malaya was

ority of South
not a2 fixed position,
t; and are ambivalent,

1 sides, though to

2 nation, with a

ideological, fanned

«ant was highj; few
‘s heavily dependead

zir movement collapsad

3 to give safe-haven
the contest was

tion, and foreign-

~vement. The ethuic

niing the rebals; thay

not yet indepsndent,



they had a2 freedom of action that we lack in Vietnam., Most of the
things which make the Vietnam‘war so complex were simple and neat
in Malaya.

0f the three insurgencies--in Greece, Malayz, and the Philippines--
the latter bore thé greatest resemblance to the revelutionary war in
Vietnam. But here, too, significant differences makse comparison
difficult, and reduce the instructivgness of 'the Philippine operation
against the Huks‘to our endecavors here. First and foremost, there is
the difference in timing., The Huk movemasnt at its height can be likened
to the Viet Minh in the eaxrly and middle 1940's, before the Viet Minh
acquired respectability by 1ongévi£y, and authority by the maintenznce
of control over specific portions Pf the land., Vhat was done zgainst
the Huks in some measure miéht have succeeded against the Viet dinh
early in the gzme, bu; not in the 1950's, and certainly not in the 1950's,
Once the Viet Minh received recognition as a national entity (reccognition
that the Frgnch gave them and which the Geneva Agreemznt reaffirmed),
the gimilarities betwszen the Viet Mirh and the luks bagan to fade. TUaliks
the Viet Hinh, the Huks remained a rurszl insurgency, with active and
vociferous sympathizers but little concrete support in the cities. More-
over, the Philippines had emerged from their colenizl experience with more
administrative cohesion than did the Vietnamese, whom the French ruled under
three separate administrative systems. True, the Filipinos to this day lack

the fierce sense of ethnic consciousness that characterizes the Vietnamese,



but they also inherited from the American administration a sense of

administrative and organizational urity which halped the Manila government

to maintain itself in power, Militarily, the.American-trained Filipirno

army, especially thé Philipﬁine Constabulary, was designed to mzet local

emgrgencies, not to fight conventional wars; while in Vietnam, through

the 1950's and into the 1960's, the emphasis in the training of the EVHAF

by the JUSMAAG was placed on formiqg_an army for the defense of the nationel

territory against external'éégrcssion more than in shaping 2 military force
P

to cope with insurgency, Last but not least, the Vietnzmese have signi

indigenous political traditions; important localized foci of political

ower} and a political character which delights in conspiratorial tactics
p 5 P 4 P

and secretive methods. The Filipinoszpolitically are much less sophisticated,

Vietnam is different; The difference is great enough to warrant the
view that, élthough there always is an opportunity for transferrinz some
techniques from one milieu to another, the Vietnam war must be fought on
its own terms; we must come to understand what it is that makes this
situation novel, and learn how we can apply these spzcifically Vietnamsse factors

to benefit our cause,
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ITI. A PLURALISTIC CONTEST

The conventional wisdom sees an insurgency in bi-polar terms.
Ther; is an established government (pzint it vhite); it has legitimeacy;
it has limited acceptance; but it lacks appeal for some portions of
the population (usually for some of the rural population, in.the
classical analysis); and it is controllad by selfish guys, There is an
insurgent group, usually receiving séme assistance from abroad (paint
it red); they compete with the established govermment for the léyalty
of the disaffected elements, and exploit to their own advantage waak-
nesses in the ecentral government's performance, There is & contest--
for the hezrts and minds‘of people. The government wust stop doing the
wrong things; it must come to do the right things. It wmust curb corruptien
and despotic practices; it must build rcads, schools, dispensaries,
latrines, pig-sties; it must win the people. The good guys must re-
place the selfish guys in the government. The people go to the highest
bidder, the one that offers them the best snd the most. The United
States must help the government to offer the people the best znd ths
wmost. Thgn the people become disillusioned with the insurgents; they

rally to the governmant. Graduzlly, areas under insurgent control ;
begin to witherj; gradually, the blots of red shrink, break up, and
are reduvced to nazught, Finally, there are no more red areas lefr,
All the population now roots for the government, End of incurgency.

The Vietnam war is not like thisy; it is a pluvalistic, moelti-

polar ‘contest. Yes, tliere is a govarnment, but its position is not
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as postulated by the conventional wisdom. Yes, there are insurgents,
receiving help from abroad, but they have a differeat character than
that assigned to them in the conventional view. Finally, and impor-
tantly, there are other participants in the contest, and it is their
presence and their effect which make impossible the application of the

conventional wisdom,

(A) The Government

There are qualitative orders of governments, zud the GVN is a
government of a lcw order., The constitutional history of Indochirna
in the years between the end of World War IX and tha Ceneva Agreemsnt
of 1954 is sufficiently complex as tollend supporft to any of the

following views: that the Hanoi government is the legitimate govern-

ment of Vietnam; that the Bao Dai government was th2 legitimate govarn-

-

ment, and that the Saigon government of which ¥go EFinh Diem becam2 the
head inherited the legitimacy of the Baé Dai goverw=zant (what happenad
te that legirimacy in November 1963 is another maticor); that neither of
the two govesnments that existed in 1955 (llanoi and Saigon) were movre
than degfacto administrations of rheir respactive tarritories. But zll
this is western coustitutionel theor&; the de fazcte situaticn, as it app
to the present government in Saigon, is of greater wpecrationzl cencern.
The Szigon government now can derive legitimacy from tha election
held in the Fall of 1967, but its status as the ¢z facto govaramanit is

controversial. It does not have, and it naver had, effective centrol

)
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over 21l of the national territery. Significant areas of the country
have never, since the eud of World War 11, been under the control of
the successive Saigon governments, Even before the Tet offensiva,
Saigon's rule over South Vietnam was nil in some areas, vague or inter-
mittent in others, énd was effective only in some parts of the country, -
S0 much for jurisdiction. More important in revolutiomery war is
the way pecple feel about the gover ment, how they see it, znd how thay
react to it, That tha.Saigon goverﬁﬁent scores low on this with the
VC/NLF is not surprising, nor significant, What is significant is thar
the Saigon government is seen as inefficient and ineffective even among
those who oppose the insurgents.-ﬁfIn this its positien is in stark
coiitrast to the position of the legitimate governments in Grecce,
Malaya and the Philippines during the insurgencies there.) Directly
related to this are two elements of Vietnamese politicel thought. The
first is that the Vietnamese always have seen their central govarumeant
with ambivalence, have never accepted the desirability of having 2
centrzl administration with pervasive powers, and hold that the less
central government the better. Most Vietnamese don't really feel a need
for a strong central government. The second has to do with the traditional
concept of ''chenge of mendate (cachi mang)--the Chinese and Vietnzmese
equivalent of revolution--which sfill influences the thinkinz of many

Vietnamese. This councept combines pragmatism with a sort of circular
P g
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reasoning. Simply stated, it is that government's function, and tha
justification for govermnment, is the maintenance of law and order.
When iaw and order brezk down (whether becausa the ruled revolt, or
«
because of other circumstances) there is an inference that the rulers
no longer enjoy the mandate of heaven. This justifies ignoring the
government, or cpposing it. Thus a breakdowmn of law and 6rdér under-
mines the legitimacy of the govermment, and Ehis in turn may contribute
to further resistance to the govarnmént--and so on, until a new ruler
makes manifest his.mandate of heaven by imposing on the ruled his wiil,
hislnew order, his law.
ﬁowever, legally, politically, administratively, psychologicelly,
and for obvious public relations purposes, the USG effort here rust be
channeled through 2 legitimste indigenous povernment; in dealing with
-Vietném, the USG needs a Saigon governmant. That point cannot be made

too strongly: and nothing in these pages is meant to suggest that we do

without a GViN. But we should not take that GVN too seriously--znd mzny

doas. The GVX is not a government-in-being; it is a government-in-
training, an infant institution which now still is more an administratio
than a goverament, but which, hopefully, some day may become a government,
That the VC/XLF sece the Saigon government as a carrupt creatura of the

Americans is not in and of itself significant; it is to bz expzcted,
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That many Vietnamese see it in that light--many Vietnam=se vho are
against the VC/NLF~-is more than disturbing. Most Vietnameses see

L
the Saigon government as an inefficient, corrupt group of self-seceking
men, out to squeeze the mostest out of their official opportunities,
For most Vietnamese, the Saigon governmant is an vnattractive mafia,
whose majior merit is that in some ways it strives to ovarcome that
other mafia, the VC/NLF, Most Ameriéans are aware of some of the
cor?uption, and many can cité some specific instances of it; most
Vietnamese know far more about it than the best inforwmad Americens,
for they live entrapped amidst the tentacles that suck at their
earnings. Americans must ask themselves the obvious gquestion--""1f£
we were Vietnamese--would we dig this government? Would we chezxr

for Thiesu and Ky, feel loyal to their administration, znd support this

group as our government?" Why should we zssume that the Vietnamese,

hé;rs to a sophisticated and pragmatic political tradition that goes
back'millenia, are less discriminating than we are?

So much for image. On administrative efficiency the GWii scores
equally low; in part, to many Vietnamese, its incfficiency makes the
government bearable, for it bluats its effects and lightens the load of
governmental control, DMuch of this inefficiency is tied to corrupticn; ealy
soma-of it is the result of shear lack of talent. The best men in Vietnam

do not work for the governmsnt. One need only to read throu
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Vietnamese society, punishment for traitors and oppressors. The Viet
Minh early gained the initiative on the ideological/philosophical
front, and have not lost it, In comparison, successive Saigon govera-
ments have offered little., Their appeals have sought either to beat
the Viet Cong at their own game by promising the same things, or have
been sélf~denigrating--statements about punishment of corrupt officizls,
improving the efficiency of govermment, reducing the influence of the
foreigners. WNo Saigon govermment, from Diem to Thieu, has coma2 up
with anﬁthing new and startling by way of a political philosophy.

1q1s is neither surprising nor shocking., WNo government in powsr
can have a dynamic 1&001003, orly-a revolutionary wmovement can spout
an ideology worthy of thz name (some gove;nﬁ-hts have revolu nafy
antecedents, and their ideological statemeants are reflections of
their revolutionary pasts, not of their present conditions). In

.

competing with a government in power (no matter how fixm or heow shaky
P £ P

that pewer), the insurgent always can out-ideologize the governmant.

LY a

On the contrary, & government in power can weaken its position by
im'tlti the yelps and cries of the insurgents; and this is what, in
part, the Saigon govervments have done.

On the pragmatic side, the Viet Conrgz have not done badly. Trere
are areas which have becen governed by the VC for the last twenty years;

these areas include pprtions of the Camau peninsula, much of thz Plain

of Reeds, major segments of War Zone "D" northwest of Saigon, scma areas
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of northern Kontum Province, andesome of the highland areas cof the coa

provinces in the northern part of the country (Thua Thien, Quang am,

Qi!:’!ﬂc
uang

Tin, Quang Nzai, and Binh Dinh) (Hickey, Accomwodation. . . . ., p. 9).

In-those places where the Viet Minh-Viel Cong have long held awzy

their influence hasg permeated deeply and affected most espects

of the society. . . . In these areas (they) organize wany of the

economic acvivities--rice marketing, land reform, and texation
Most important, however, is that their influence has penetrated
the attitude-value system, The net rasuli of thess innovations
is thai, afver a long period they have developsd localized Vietv

Cong societies. (Hickey, op. cit., p. 9-10).

ST

In the areas under their conbtrol, they provide the norxal minirald

3

governmental services. Tney run village schools, adult education classes,

& normal school, culiural schools, and have revived curricula; they

that Lo per cent to 7O par cent of the children in the areas under thair

l_)

n re it heol, They maintain dispensaries, keep %} 3
control are in scheol They intain dispensaries, keep the loc

economies rumning, collect taxes &ad provide justice, build rezds, and

D

to some degree bring in technical immovations (Pike, Vie

282, 204.205; KHickey, op.cit,, pp. 11-13)., To a villzger in a Viet Cong-

ruled area, the prospzet of having a MORD-sponscred school established

s
2]
ula
i

if and when the area is subnmitited te RD trestrmont is not ent

-

pragiatic advantages of being ruled from Saigon ere limited, atv leasty

from the village-level viewpoint. There is 1ittle, if enything, that
- <> -~ 3 ! >3

igon rernment is 1likelwv to ¢o for thet villexer within the confina
Saigo ov 1ikely to ¢o for tha ez within the confine

of the village which the VC/HLF canaot Go for hinm too, or even might

-~ an

have done already. To tals should be addzd another pragmztic asgesct o

the Viet Cong rvle, Uswually the Viel Conz do nob insist o cutting of
v i they areas; thoy pord

an ares under thsir control from contacts with o
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comnerce to continue with areas under full or partial GVN control; and

often they permit goods to move frowm one non-VC area to another through

VC~held territory, albeit in return for a "tax”. Once the GVH 1is in
<

control, however, it establishes check-points, and generally discouragzes
~ .contacts with VC-held terxitories. Being in VC-held territory thus offers

more options, and these in some measure are lost when one's village is

brought under “pacification".

In the rest of the country, Viet Cong influence has been of lesser

(W
rr

i

e}
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magnitude, and thouszh it has had impact it has not contribute
nificant socio-political changes. In those areas, the Viet Cong have
shovn their ability to penetrate, to assault, to brutalize--but not to

.*  hold. This inability to hold--to hold on to towns or areas seized =z4§
a result of a sudden attack, or after a period of infiltrziion of cadre--

ficant: it points up the existence, in such areas, ci countcr-

pa
=

is sign

vailing forces which rcsist the Vieb Cong.
Ruthlessness zmplifies the impact of the Viet Congz. By threatening

to punish those whom they brand "traitoxs", and then punishing then--

1

yoto
foin

publicly, brutally, manifestly-~the Viet Conz have achieved credibility.

In contrast, the Saigon governments have an exratic record of cleims and

~

" stated intentions, followed generzlly by a failure to caryy out. The

Viet Cong have acquired the reputation that it is hard to reach accemmodations
with them; that they are touzh; that thay dogzedly pursue their aims till

they achiéve them. In this society, which stresses harmony and

accommodations, this kind of reputation begets fear, and respect, thcouzh

it doesn't make for friends.



(C) The Loczl Power Elites

The Saigon government end the Viet Cong are not like two boxers,
«
contending for victory in an otherwise empty ring; they are more like
twvo bar-room brawlers, each seeking to knock down the other in a
tavern crowded with others to whom the contest is a nuisance, an
unwelcome violence that threatens them with harm as they dodge the
flying bottles and furniture.

Only small parts of South Vieinam are under the firm politicel
control respectively of the GVH and the Viet Cong; VC areas hold
between fifteen and twenty per cent of the population, and the GV
controls perhaps another fifteen to twenty per cent. (Based on
MACCORDS-RAD, "Monthly Pacification Status Report (U)", 27 Mazy 1463
(CONF). Precise percentages of population control are given there
as 18,5 by the GVN, 17.9 by the VC.} The rest of the population in
large measure is auvtonomous of both the GVN and the Viet Ccng, preoccu-~
pied with defending its autonomous institutions in the face of rounting
pressure from both sides, esger to seek accommodations, and striving
in the long wun to wauipulzte the two principzal contestants in such
a manner that the present strugszle between Saigon and the iasurgents
nay yet come to strengthen the éutonpmy they seek to preserve.

This autonomy is institvtionalized in whai, in this paper, I c=zll

local power elites (LOFRL). These LOPEL constitule the single most

“ - -
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significant gap in our knowledge of Vietnamesa affairs; and our

ignorance of their characteristics, in turn, has led us to ignore
<

them operationally.

Generally, the following seems to be true of the LOPEL:

(1)

(2}

(3)

(4

Lad by important, wealthy, influential, and inter-comnected
families, they contrel much of the. social, culturzl, eccnomic,
and institutional life of their respectiv: areas.

The most significant LOPEL operate behind the facads of an
sectarian, ethnic, or political movement; examples are the

. L]

Hoa Hao, the Czo Dai, the Chinese congregations, the FULRD

"movement, certain Catholic comwmunal groups, the Dai Viet,

the VNQDD. BHowever, other LOPEL may cxist vhich lack such
ideolegical/sectarian framework,
The most significant LOPEL have soms sort of =military

tradition. Soma, like the Hoa Hao and the Cac Dai, at one

at the disposal of the central government or orf 2 foreign poiar;
this is what FULRO does mnow, in fact,

LOPEL maintain some sort of shadow government ir the areas
under their control. They maintain offices or zgencies at

local levels; in Hoa Hzo country, for instance, the loczl Yea

Hao temple also serves as an organizationzl anc political arm

of the Yoa Hac leadership. At the local level, these gover:



(5)

(6)

(7)

-25-
L]

agencies compete, usually quite successfully, with the
local arm or brench of the central government's hierarchical
structure. At the local level, LOFEL are sufficiently
effective to block GVN actions whichk they do not favor.
LOPEL offer public services. Kearly all are concerned

with education and health. Nearly all run social welfare
services. They also assist their adherents economiczlly in
a variety of ways,

LOPEL have repreécntation in Saigon. Mostly this represen-

s effectiva.,

[ N

tation is cloaked under other guiszs, but it

Some LOPEL have their own members of Parliswentl; arec

represented at high levels in the militery structure; or
-

otherwise have informal spokesmen vhom the Saigon governmant

recognizes &s such; end FULRC, of course,

in Sajgon--it is called the Ministry for

Ethnic Minorities,

ot

th the VC/WLF, Seoma LOPEL

jard
[

LOPEL also have representation w
are represented officially on Viet Congz orxrganizationzl bodies.

Some LOPEL at some times have been successful in forcing ths

Saigon governmant to place & LOPEL man within ths GVH
trative structure in a given territoriel zrea. Examples ars t

Hos Hao and FULRO. TDToth have begen successiul 2t times in having
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of importance to them.
The most important LOPEL include sowe that are ethnically
Vietnamese and some are minoritarian., NMostly ethnically Vietnamese
«

are the lesser LOPEL, which lack the easy identifiability vhich the

. larger groups have. There appears to be a LOPEL well established

1

in parts of Kien Hoa province, for instance, for which no identity
can rezdily be established, save that it seems to be powerful in
parts of Kien Hoa.

LOPEL see themselves endangered both by the Saigon govermmant
and the VC/WiF, They scek to protect themselves betwean the two
principal coutestants by limiting'éﬁéir wn involvement in the fracas,
or by reaching accommodations with both sides, or, if that is not
possible, by allying themselves teo the Saigon govermment on texms
which respect their quast for automomy. The two principal contestants,
in turn, scek to compromise the LOPEL so as to force them, oreho ox
other, to break away from the other side completely and throwitheir lot
in completely with one sidg.

onzl forces

(B

The LOPEL represent traditional forces, but tradit

:

modernized in many ways. The Cac Dai, for instance, have a modern

" humanistic religious character (how can one be other than quasi-modern

when one has Victor Buzo and Sun Yat-Sen as part of onz2's panthesa?) .-
g P ;

The Hoz Eao too have twenticth-century origins, fostering simplification
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of ritual. Both sects, and FULRO, count among their leadership persons

vho came under strong French influence in one way or another (it is not

«

.

surprising that the Hoa Hao and the Cao Dai both were formeé in Cochin-
China, a French colony, while FULRQ aims in large mezsure now to restore

*

to the Highlanders the privileges and safeguards they enjoyed in Freanch
times). PULRO's leadership, and to a lesser extent that of the Yoz Hzo
aad the Czo Dai, includes many who sew military service with the FPrench,

m

or at least served in LOPREL forces fighting under French directioan. The
lesser LOPEL &lso combine modern and traditional features.

A Elear—cut victory by either Saigon or the VC/KLE would be a
serious blow to the LOPEL, and they know it, The Saigon governmant,
victorious, would seek to reduce and destvoy the LOPEL's power, and
homogenize them into the national body politic which Szigon would ssek
to create. Saigon would re-empt the serﬁices wiich LOPEL now offer their
adherents, and have these services dispensed, if at all, by local brznches
of Saigon agehcies. For this reason, thke IOFEL arve in no hurry to sezz
Saigon win quickly aud sikashingly. Nor dp they wish to see a clear-cut

VC/YLF victory, because the VC/NLF would ‘impose on South Vietnnm forms

be cdoomad

2

of social and political oxganization in which the LOPEL would

or at least threatenszd with doom/
The war has reduced but not eliminzted LOPEL zction zgainst esch

other. They appear no longer actively to be undercut

in the countryside, seaking to increase their control over population



—28..

at the expense of a neighboring LOPEL. (Some rivalry no doubt still

=

n

exists in areas where wmore than one LOPEL has adherents.) It is
Saigorn and to a lesser extent in the provincial capital, that the
competition now takes place; and it takes place throuzh politics rather
than through vidlence. The issues are both immadiate and long-term.
Imnediate issues relate to the survival of the LOPEL's asutonomy and

to the aggrandizement of its power, and to preae;Llﬂf another LODPCL
from increasing its power and influence. Any major change in the
economy oi population or organizztion of am area mzy affect the rela-
tive power of diffevent LOPEL: the outflow or inflow of populatiocn;
taxation; the estsblishment of a new seittlemant or the dcstru§tioa of

an existing one; the creation of new wealth or a reduction o

life; land reform; the removal of males by conscripiion; the implantation

of Saigon officials or teachers or RD teams; resirictive controls over
the internal workings of the LOPEL orga tion, Immediate issues aliso

deal with getting for the LOPEL and the area under its controls sors

of the fruit, permitted or forbidden, of the assistance which the
foveigners give to the Saigon govevnment; and af the sazise time blocking

the foreigrers' efforis to increase the power of Saigon’s officizls

mous help,

that when that day comes, it will be in a position ns less faveyable,



vis~a-vis the central govermment or vis-a-vis other LOPEL, than now.
Against that day each LCPEL seeks now to obtain security and guarantees
from both sides, concessions and promises--which in true Vietnamese
fashion will not be kept, of course, bult will serve as bargazining points

in a new process of harmonization and accommodation.

In the areas vhere they operate, thne LOFEL constitute a powsrful

1

ulvrari 1in nfi ation, su n, an ake- . helr
bulvark against VC/NLF infiltrat , Subvesx 510 , and take-~over Their
irm anti- L an of course a hin o with ) R o
f anti-VC/NLF stand, of se, has nothing to do with loyaliy t
the Saigon government) it rests rather on the internal cohesion ¢f the

LOPEL, aand on its determination not to see its power encroached upon, or
its adnevents subverted. Historically, the Viet Minh/VC in South Vieinam
were successful in establisning themselves only in areas in which nro

LS

LOPEL existed, or vhere earlier they had been wezkened. The Viet Hiak/VC
came to fill voids--exploiting breakdowns in social or cosmunal organization
resulting from the weakening of French control at the end of ¥orld ¥War TI.
VWnere LOPTL existed, the Viet Minh were unsuccessful; and even noze

recently there is no instance in South Vietnam in wvhich the VC/NLF have

ained permanent control over a LOPEL. In such zreas, the VC/ULF have had

only limited success in temporary military forays into the area, or im

temporary exploitations ol a weakening of the LD

action upon the population and the economy, or the encrcachment of the

Saigon gove ent over.the areca. The sensde of loyaliy vhich the 1L.OZEL
foster~-upward lovalty to leaders, lateral loyalty to fellow-villagers—-

can provide the kind of sccurity of vhich the texibooks on counter-
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insurgency speak as being a basic pre-condition te what in Vietnam
we call pacification. The followers of the LOPEL are the "wae", and
the' outsiders the "they'". The LOPEL give cohesiveness to the villages
and hamlets under their control. They permit the formation and
maintenance of ties of loyalty within hamlet and village society,
ties of loyalty which emanate from within the extended family and
its‘personalized relationships, but extend-feyond the extended family,
These ties then become the best--in fact, the only--guarazntes of
relative security for the individual. They foster group responsibility
in the face of outside attempts to infiltrate the village, or to get
village individuzls to denounce each other to one or another of the
outside contenders for comtrol of tﬁe village,

The historxical record justifies one writer's observation that:

"Security is the product of group'organization not naticne

leyalty., . . . Tha acid test of pacification is whether 2

locality developed the will and the ma2zns to defend itself

against VC attack or infiltration. To date, with rare exce
tions the only localities (in Vietnam) which have developzd

these capacities are those organized by ethmic or religious
minorities."

(Huntington, Political Stability. . . ., pp. vii, ii.)

I would include in this statement the few LOPEL vhich are not ethnic ov
religious minorities,

The Tet offensive and its aftermath previde some interesting
footnotes to the above discussion., During their occupation cf Hue, the

VC/ELF/NVA forces systematically murdered officials of the Szigon

government; but they also butchered, egually systematica
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of the local political elites (Dai Viet and VNODD). Meny of these
political leaders were in no wey subservient to Saigonj but the
VC}NLF killed them bacause by doing away with them, they could weaken
significantly the vitality of the Bue body politic. Tie VC/XNLF under-
stand full well that though Saigon is their avowed eneny, tﬂc LOPa,
constitute an even stronger obstacle to the;r victory.

Following Tet, American observers noted thal in many localities,
the people went on a spree of anti~VC/NLF demonstrations, md that in
many places the population banded together, orgenized militfi: or ssif-
defense groups, and deménded that the Saigon government arm tiem agziast
the enemy. American field reports have interpreted these mova: as
giving evidence that the population is rallying to tha Saigon givera-

ment. My interpretation is different. Taced with mounting VO/&r

2
power ané aggressiveness, and with the obvious inability ef the Siigon
and foreign military units effectively to defend towns and villages,

tﬁe population rallied--to its LOPEL, which were the only onas to vzte
real gains from the Tet occurrences, The demonstrations, thz quest: for
arms, constitute a restatement of the LOPEL philosophy of lceal autoiony,
of local political seli-sufficiency and non-reliznce on outsiders, In
Kien Hoa Proviuce, for instance, some 500 youths volunteered to serve

in an RF battalion, quickly responding to a recruiting drive l=zunchead

at the end of March (HiCV, at vimez of drafting, had turned them dwm,
since such a unit did not figure in the projected strength plans),

(Hg. Kien Moa Province, IV CTZ ({2 CCORDS-Kil), MACCORDS Field Reporting

v,
» -

ot
o0
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System (U), {RCS-MACCORDS 4/67), 4 May 1958 (cOiF.). Here, then, are
500 men who might have elected to join ARVH, to rally to the Saigon
military, with better pay and more prestige than the RF. But they
didn't; they wished to form a local unit, to fight for the defense of
: Kien Hoa against the aggressors. As one report shrewdly observes:

"fhen a man is drafted into the Army of Vietnam, he is
drafted into the government's Army; it is not his Army,
and therefore he does not feel any more allegiance or
patriotic fervor than would a mercenary in a similar
situation.” (Menkes and Jones, op. cit., p. 8).

Those 500 Kien Hoa youths do not wish to be mercenaries in Saigon’s

service. They wish to fight and die for their leaders in Kien Hoz.
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I1Y. THE USATD PROCRAM IN A PLURALISTIC SETTIUG

Principally the USAID program addresses itself to that U.S. objec-

tive which, in the Strategy Statement of November 1, 1957, was described

as .

"development of Vietnamese governmental and political institutions
and programs which offer attractive alternatives to the VC; an
3!

part of both rural and urban Vietnamese."

Two comments are pertinent. The first is that in this multipartiic,
pluralistic contest, the GVN is not the‘only alternative to the VC/NiF,
nor, by any means, the most attractive one to most Vietnamese, nor, one
shouid hasten to add, the most effective one. The Saigon government—~

.“this one or any other that is likely to be formed in the near fuiture--
.7 Just lacks eppeal to most Vietnamese. If "attractive alternatives" is
vhet we are scexing to develop, we should not confine our quest to Szaigon,
but should begin to look elsevhere as well. The second comment is that
this objective is perhaps & realistic one in a twenty or tuwenty-five year

time-frame., But if this objective is to serve the two paramcunt U.S.

objectives, defined in the same Strategy Statement as "(1) defzat of the

¥VA and VC main force military units; (2) gaining or regeining control of
‘VC-dominated areas and elimination of the VC infrastructure", then the
Jong time-frame reguired for this objective makes it irrelevant to the two
nore importent ones.

In the short-run, and in the immedialte time-frame of the FY 1G70 Program

Merorandwrn, we should diversify the direction of cur efforts in fever
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of alternatives to VO/NLF contro alternatives that alrezdy exist, an
3 ¥ 3

that are obvious to most Vietnamese., In terms of a statement of objeciive

the wording quoted above might properly be replaced with the following:

"development of governmental and political institutions, wnether
linked to the central government or of a local character, wnich -
offer attractive and effective alternatives to the VC; and Vﬁlvh
foster social and political cohesiveness, whether on an all-
Vietnam or on & more loczlized level. '

This kind. .of diversification can go a long way in enhancing the
political stazbility of South Vietnam, and developing a viable, though
pluralistic, naticnal society. Decentrallz ation is not a step down the

road to chaos. On the contrary, in the Vietnamese context, it is argued

that it tends to avoid chaos by strengihening the localized loyaliies which

are building blocks of netionzl loyalty, and by removing tension bebtueen

.LOPEL and the central government. As one observer of Vietnamese affairs,

arguing for a somevhat different policy change, has written,
"aAny suggestion for greater decentralization in Vietnzm elways
met with the charge that it will encourzge ‘warlordism,’ to which
a strong Central Government is the only antidote. In actuzlity,
however, as the earlier history of China, Viet Fam and even
Vestern Europe anmply demonstrates, warlordism is the oproduct not
of efforts to provide a structured decentralized authority, btat
rather of efforts to maintain a narrowly based, centrzlized

authority where it is inappropriate to the situation, Varlordism
) is the illegal, disruptive end violent way in which a2 Ce“ul?li?ad
system is adapted to the realities of dispersed pover., Werlordism:

is the alternative to the

formal decentralization of auunorlug,
. . nobt & product of it." (Huntin

gton, "Bases. . .")

3
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(A) USAID and the Saizon Government

The exclusive reliance which USAID has placed on the Saigon
Government as the sole counterpart of its efforts has not paid oif.

On the cﬁntrary, by giving the Saigon Government the monopoly on the
utilization of our assistance, we have weakened our program greatly in
“terms of our objectivgs, and, one might add, weakened the Saigon Govern-
;ment as well.

By dealing only with Saigon, we have become its captives. We have
allowed ourselves, time and time again, to maké‘massive inputs of USAID
resources which remained ummatched with GVN resources. Not only that,
but by avoiding all other counterparts save the GV, we have allowed thz

- GVN to ratain the full freedom of failing to cone to grips with issues

of policy vhich must be resolved if our programs are to be effective.

‘What éood, for instance, is our aassive-;ffort to strengthen the Saigon
police force if, a2s one reliable journalist asserts, corruption and
venality (and thus VC capability to bribe policemen at checkpoints) is
built in:o the system by the head of personnel of the Kational Police?
(Warner, “Defense. . .", p. 19). By avoidingiﬁg@ling with alternative
sources of power, we have given the Saigon government absolute veto

power of our program. 0f course, we have leverage~--but the leverzge we

. ;have is confined to brow-beating the GVN, to launching frontal asszults

.on %ts tcddamance or uncooperativeness. We lack now the freedem of a2ction

'to engase in the kind of indirect, manipulative, pluralistic tactics

which are the only ones -suited, and the only ones that can bes successiul,

in the Vietnauese political context,
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By allying ourselves exclusively to the Saigon govermzeni, ve have
harmed the LOPEL, and damaged gravely our reputztion with them. Such of
our assistance that does not get redirccted for personal profit, or diverted
for personsl gain, by Seigon officialdem is used by them to further the powsr
"of the Saigon government, not necessarily to develop Vietnam. Saigon uses
,Eu? aid not just to enhance itself vis-a-vis the VC/HL®, but vis-a-vis the
LOPEL as well. Thus the LOfEL—controlled population sees us as degply involvad
in the political contest between themselves and Saigon; to them, we appear -

-

to be far more interested in boosting the Saigon govermsent, and in ¥

44

e

-

welfare of Saigon's officialdem, than in diminishing the pover of the

VC/NLF,

By avoiding direct assistance to the LOPEL, and a direct inter-cebion

L)

“with them, we have invested our resources where they can do the least goad,
and failed to invest them where they can bring political and o

returns, In fact, it is likely that in some cases we have weakensad,

O

pragmatically, scme of the very functions which our assistence seaXks T
develop. In the field of primary education, for instance, we have
invested heavily to train Saigon-sponsored village teachers, and to build
Salgon-sponsored village and hamlet schcools. Yet, ere we realiy that
pu&e that that hemlet teacher, trained quickly throuzh our project, is
really better than a teacher hired by the local Heoz Heo esteblishment and
teaching in a BHoe Hao school? Would it not be reasonsble to extend helg

Lo -

directly to the Hoa Hao, give in-service training wo their tenchers
' ’
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through their organizatiom, and help the Hoz Hac to build or improve their
schools? All over the countyy, we h#ve helped create situations in which
four® Saigon government competes, blatantly with our help, with the local
power elites, using or misusing what are knowm by all te be American fuands
and materials, rewarding its officials and supporters, penalizing or
depriving its opponents -- not the VG/NLF opponents, but the LOPEL opponents.
This policy may have weakened the Saigon government in some ways. |
First, because all power corrupts, and greater power corrupts more greatly.

Ve have given the Saigon government massive resources, which in instances

it has grossly misused. Ve did not create corruption in Vietnam, but we have
amplified it by providing ever~increasing stakes for a wmonopolistically
limited number of players. Thus one ;ffect of our giving assistance solely
to the Saigon government has been to add to its ill-repute. A pluralistic
use of our resources would spread the wealth, Theare is no reason to balisve
that a LOPEL would use our assistance less effectively or more corruptly

than does faigon.

Our policy also has placed on the Saigon governmeni burdens that it

cannot carry--and could not carry even if corruption or venality ox

[ N

disinterest were not present., The GV lacks the adwinisirative capability
to carry out its tasks. By ignoring the rescurces which the LJPEL have,
and which could be brought to bear on our cbjective cf offering “attractive

alternatives to the VC", we have thrust upon the Saigon governumant alone
2 P £ g

the weight of that effort. We thus have exacerbated the gop bstween what
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the government should be doing and xhat- it is doing, and thus

strengthened the traditional view held by the average Vietnemese, for
whom

"the govermment is a bureazucracy; it is vnresponsive and ur-
reliable, its promises are not often kept, it mekes demands

- wupon him which run counter to his will, and, most Importanzly,
he has no means of redress or of criticism" (ifenkes end
Jones, op. cit., page 8) .~

Moreover, our program of assistance to the Saigon povernmwnt has
overstressed the administrative, and under-stressed the politcel
aspects of the development of nationzl cohesion. We have haped build

up an administrative bureauvcracy, not a flexible and resposive political

organization, As one writer put il:

.

"e have incorrectly identified the Vietnamese politcal

- structure with the (GVi) administration, and errvoncasly

" believed that by strenzgthening the administrative stucture,

we were contributing to political progress. This i like
assuning that by strengthening the Department of Helth,
EBducation and Welfare in Washington you can signiliantly
strengthen on a “crash-impact"” basis the DemocraticParty
in New York City, and a2t the seme time bring over he
Republican leadership." (London, "A Kew USAID Sira:zy’,
Part I1, p. 3).

By avoiding using the LOPEL in our contest with te VC/ELF, by
openly involving only the GVif--we 21so have detracted rom the siature of

the GVI¥, such stature 2s it has in the absence of anyosther recogiized

ot ey

" céntral govermment in Soubh Vietnam. (The VC/HIR do iob clzim tobe 2
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central government; they acclaim Hanoi as the central government.) A
true central government--an "emperor-figure"-- loses stature when it
must fight directly with a force of inferior stature. Moreover, competi-—
tion itself--direct face_to-face competition——is viewed by Vietnamese’
as degrading, as a confession of lack of superiority, as an admission
that the opponent has the power to force one to compete. (This
~ attitude was well expressed by Generals Nguyen Van Thieu and Kguyen Cao
Ky when in the summer of 1967 they refused to farticipate in the presidential
campaign on the same footing as the other candidates, a refusal that
surprised and disappointed some Americans, but was understood by the
Vietnamese as a refusal to be degraded.) The Vietnamese kind of compe-
tition uses intermediaries, for by using intermediaries one can give the
impression of remaining aloof, of refus&ng to be sullied by the contest,
and yet achieve one's aims of bashing in the opponent. By using the
LOPEL, we would be using others to deal with the VC/NLF. By encouraging
or forcing the Saigon govermment to allow us to work with the LOPEL, we
could help improve the GVN's image and stature. Now, of course, it is
a bit late. However, we now should work with the LOPEL, even though this
" may be seen by some Vietnamese as a change of American policy which
. denigrates the Saigon administration.

A1l this does not mean that we should begin to ignore the GVN, but
it argues for an allocation of USAID resources between the Saigon govern-—
ment on one hand and the LOPEL ogfthe other; eriteria for this allocation

are discussed below., A pluralistic allocation of USAID resources not oniy
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will make for better returns ort our investments; it also will help ouxr
bargaining position vis-a-vis the Saigon government as we seek to get

it to improve its performance.
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(B) USAID and the TOPEL

With rare exceptions, USAID's involvement with the LOPEL so far
has been entirely negative. There are a few instances in which self-
help p;ojects have been conducted by LOPEL with USAID/CORDS assistance;

; but in these cases we helped not in order to assist a LOPEL, but rather
because we saw them part of a local population whose self-help initiatives
" we wanted to support. Similarly the rationale_behind the USAID/CORDS
program for the Highlanders focusses less on helping the Highlanders as a
LOPEL than on assisting the Saigon govermment 1o integrate them.

In large measure we have ignored the IOPEL. Our ignoring them has
been based in part on lack of knowledge. We know li%tle about the LOPEL
because, never having become operationﬁlly interested in them, we have
not felt the need to learn much of ﬁheif inner workings, the character
of their leadership, their aspirations, and the mechanics by which IOPEL
leadership maintain their hold on their followers.

Owr ignoring them also has resulted {rom cur overreliance on Saigon.
We héve judged the LOPEL by Saigon's standards; and since the LOPEL
are not loyal to the Saigon government, we have tended to see them only
. as centrifugal forces (which in 1;rge measwre they are) which threaten
. the achievement of that nation-building that we are seeking in the
mistaken belief that it can be achieved quickly. ¥e have failed to
recognize their inherent anti-VC/NLF capability, which in the present

context is centripetal; and to seize the opportunity of using the LOPEL
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constructively in order to contain and roll back the forces that we are
fighting——the VC/NLF. Our own polarized orientation--"we're with the
Saigon Government; those that afe not are against us”--has blinded us to
the realities of manipulative opportunities in a pluralistic contest.

We have undermined the LOPEL by unequivocally supporting the goveynment
in its_qugst to achiéve_ascendancy over the TOPEL - as well as over the
VC/NLF. 1In public administration, education, health, in the whole‘gamuﬁ
of our many efforts in Vietnam, we have consistently sought to help the
Saigon governmenl to thrust its officials into functions that +the
LOPEL either do not want performed, or else perform themselves.

We have misread the politicai realities. Because the VC/NLF is 1right

now the most powerful of all the éh;llengcrs to the Saigon government--it
is the ‘only one at this time with a_siéﬁificant military force with which
to confront and contain the Saigon government-—the GVE's efforts, to the
degree that they have been successful at all, have been successful only
in the areas controlled by the anti-VC/NLF LOPEL; and this whittling
away at énti—VC/NLF forces has had cur consistent support, and has been

I K. VN

financed with our funds, and supported with our materials and commodities.

B

the latter naturally has used its—-and especially our--vesources far norve
against the LOPEL than against the VC/NLF,

ch

a

This has been true even of the RD program, that civilian program wi
we see as the cutting edge of anti-VC/KIF pacification. The GV} has usad
it widely to cut into LOPEL power. In Quang Xam province in 19656, ¥all
niﬁe villages which were given priority in that year's pacification program
were dominated by the VNQDD" (Huntington, of.cit., p- 19). In in Giang
province, a secure area under the control of the Hoa lao TOYLL, there are

. PR L S
¢ not there to

Py

at present some 38 RD teams in action. Obviously, they 2
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roll back the VC/NLF, for according to our own estimates for the erea there
are no VC—controlled hamlets in that province (MACCORDS-RAD, "Monthly
Pacification Status Report (U)”; 27 May 1968 (CONF.)., These are just

two examples, but there is reason to believe that they indicate a

tendency. In any event, widespread hostility of the local leadership
against the RD teams.has been reported by one observer, who sums it up

this way: ‘

"The RD teams function under the direction of the /Saigon
government’s/ district chief. If the teams are ineffective,
the blame is placed on the government. If they are effective
in achieving their goals in the village, they show up the local
leadership which had not been able to bring these benefits to
the hamlet and create aspirations among the people which the
local leadership will not.be able. to satisfy once the RD team
moves on. The net effect of RD, in short, often is to nndermine
and weaken whatever patterns of authority and deference mav .
exist at the village level, without creating anything permanent
to take their place.”™ (Huntington, op.cit., p. 18){Underscore
added.) T

Instead of helping to weaken the LOPEL, we should strive to strengthen
them. They can serve us well to reach our principal objective in Vietnam--
the objective of developing alternatives to the VC/NLF. The LOPEL already
are 3ust that; our program can make them more effective in that respect.

What is probosed is a tactical withdrawal of the already over-— -
extended Saigon governﬁent to those functions which it best can handle,
and which are not competitive with the TLOPEL, and allowing the LOPEL to
function cohstructivély in those functions that are within their historical
traditions, and within their competence, especially if this competence is
enhanced with USAID assistance. As one writer has noted:

"the government would do well to encourage those /sociopolitical

grdup§?'already well organized to consolidate their leadexship,

increase the effectiveness of their communication and internal
structure, and continue recruitment. Groups less developed should

be encouraged to build themselves into viable movements which can
assume a meaningful role both locally and nationally. Accommodation

[P —
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to these ., . . groups will mean giving them more prerogatives

over territories and populations vwhere they are in definite
predominance. This has been the case with the Hoa Hao, and it

is happening to same degree with the Highlander leaders. 1In
working out similar arrangements with the older sociopolitical
groups, the goverrment stands to gain considersbly in increased
support among rural and urban populations and extend its influence
over larger territory.” (Hickey, op. cit., pp. 22-23).

USAID's program concepts and techniques would have to unde?go major
. changes in order to exploit the opportunities which the LOPEL presént.

Principally these changes would inveolve:

(1)} Working directly with the LOPEL in matters which are orimerily

of local concern, or ‘involve functions which they already fulfiil.

Instead of supﬁorting Saigon govermment agencies in their efforts
to’eclipse the LOPEL in their traditional roles as providers of services
 atAthe local level, we should éncourage the LOPEL to assume these roles
again, to expand these roles, aﬁd increasingly to provide local services
in education, social welfare, health, and agriculture. Inasmuch as the
capacity of each LOPEL varies, no firm criteria for separating what is to
be locally provided fram that which will have to emanate from the central
government can be drawn up. The resources, technical, hwunan, and financial
of each LOPEL will have to be evaluat®d in order to come up with the formula
best suited to that particular power elite,

o Just as we have neglected the potential role of LOPEL in social ser-
vices, so we have neglected it in the area of productipn--agriculture and
agro-industries. Experience over the years has shown clearly that the
Saigon govermment is an inefficient channel for the transmission of

technical assistance., There is every rezson to believe that most LOPEL




L5
would be much better conduits for such assistance, inasmuch as their
pover depends in large measure on the econcmic well-being of the area
under their control. Nor is there any doubt that a farmer would be much
more receptive to information being provided him by someone from his own
-community--someone from within his LOPEL-~-than by someone who, in terms of
_%he limited horizons of the farmer, is an outsider. Some attempts
.alfeady are being made to provide technical assistance through thé Farmers'
Union. That is a step in the right direction. But the Farﬁers' Union
itself is not usually an integral part of the LOPEL; the LOPEL itself
would behi@ore effective.

This implies, of course, a diversified and decentralized approach to
the USAID program,., As that'program now is devised, it asswumes that Vietnanm
‘has & uniformity which it does not possess. Our present program takes
little account of the considerable differences that exist from region to
region, from province to province, or--more pertinent to this discussion--
from political environment to political enviromment. The program implicitly
reguired for the "LOPEL approzch" vwould assune that there is, at this stege
in Vietnam's development, no real reason for applying the same standards
throvghout the country, say in the area of education, or of health. That
such standards ultimately are desirable is not challenged; what I am
;ugéesting is that the application of such standards is premaiure by many
years.

USAID's support for Saigon government agencies would continue, but

would become more restrictive, and more selective, Fssentially USAID
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will have to assist the Saigon government to provide those services which
only a central government can provide, and which no tOfBL, éingly or‘in
combination, has the resources to manage. This is discussed in greater

detail below, under The Natidn—Building Program.

(2) Focusing on the TOPEL to revitalize and strengthen village and

~ hamlet government, and providing content for the work of these local

. bodies.

USAID already is concerned with revitalizing village and hamlet
government. It will be recalled that the threat to local government came
from Saiﬁon, not from local forces. As long as USAID conducts its local
government programs through the Saigon government, these programs will be

suspect, and the local participants in such programs risk being viewed by

" - their local constituents more as tools of Saigon than as defenders of

local éutonomy. To the village and hamlet dweller, his autonomy is
threatened whenever the Saigon government puts one of its fingers into a
local pie. To the village and hamlet dweller, central government concern
for his local government and local autonomy is a paradox, which he tends
to explain as a ruse to gain further control for Saigon officialdom.
_Finding content--meaningful, constructive content--for the work of
vvillage and hamlet organizations has been a problem hitherto. Much of
'Athis problem is of our own making; we have encouraged the Saigon govern-
ment to take on so much that there is little left over. What we have

been doing is to try to create in the country-side new institutions,
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agencies of Saigon ministries. Instead of creating new agencies which
inevitably will be seen by the villager as competitive to his own
institutions, we should make use of what there is already.

How would such local activities be funded? They would be
financed in small measure by local resources, in large measure by funds
now part of the American Aid Chapter. Instead of all piasters generated
by our CIP assistance going to the Saigon government, a major chunk of
these piasters would go, on some sort of a matched basis, to the LOPEL
directly. They would have to match these funds with local resources;
the formula would vary, and would be subject to negotiation with the LOPEL
itself--and this would provide additional leverage.

LOPEL would need some generation of funds of their own. All
LOPEL already have a source of funds, otherwise they would not be able to
exist. It is suggested that the tax system be so revised or restructured
as to provide sources of tax money for the ILOPEL. USAID already has been
involved in steps designed to.reserve some sources of taxation to villages
and hamlets. I suggest that villages and hamlets, per se, are neither
proper collectors nor proper spenderé of funds in most instances. Given
" the political realities in Vietnam, village and hamlet government mostly
_ is responsive to the respective LOPEL. The tax structure should be designed
accordingly. There is reéson to believe that LOPEL would operate far
more efficient tax-collecting agencies than the Saigon government; they
know where the money is.

‘The TOPEL also would be involved with local activities which

are off-shoots of USAID efforts that are regional--that is, affecting
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areas much broader than the area of any LOPEL., These USAID efforts,
including those discussed below as part of the PING approach to USAID
programming in Vietnam, require local Magencles"; the LOPEL are naturals
for this function.

At pfesent, Vietnam's proyinces are not based on any important
eriterion related to development. With few exceptions, they are not drawn
on the basis of the composition of the population, or economic factors,
or geography, or social/communal characteristies {(e.g., LOPEL}.

Especially in view of the ﬁrogramming approach discussed here-~but even

if this approach were to be rejected in toto--serious consideration should
be given to encouraging the Saigon govermment to create "ﬁevelopment
Areas" which, in large measure, would replace existing provinces, These
"Development Areas' would be drawa on the basis of a number of factors--
demogfaphic, local~-political, economic, geographic, etc.; maintaining

the integrity of LOPEL would bg one of the more important criteria since
it supports political development, itself a requirement for other types
of development. The "Development Areas’ would be put together using the
present districts as the basic pieces, but:in most cases would be much
larger than the existing provinces, and likely some twenty to twenty-five
such areas would cover the country. The Development Areas would serve as
the planning units for development, and for the administration of develop-
ment services. USAID/CORDS would restructure its field organization
accordingly.

One of the problems that we now face in working with the provinces

and districts is the existing information gap about these areas, Certzinly
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we, and even the Sajgon government, lack detailed, operationally usable
data about districts and provinces. There tﬁus is need for an intensive
effort by an appropriate research organization financed by USAID to put
together, in operationally utilizable form, a province-by-province,
district-by-district handbook. Such a handbook would be a compilation of
~.all available data on every area of South Vietnam; included would be the
- more important facts about the political, social, and economic life of the
‘area. Much of this information already is available somevhere, but it
needs to be identified and organized, and perhaps augmented with some
amount of field reseaxrch. A proposal for such a document, a '"Vietnam

Gazetteer”, is being formulated. Such a document would provide the data

a

-base for analyses and decisions for/decentralized LOPEL-oriented program,
: and for designing and developing the "Development Areas”. A Gazetteer
would serve the Saigon government as well as ouxselves.

{3) vUtilizing the inherent anti-VC/NLF posture and self-interest

of the LOPEL to facilitate the attainment of USAID/CORDS objectives in the

pacification program.

There ig reason to believe that the Chieu Hoi proiram would be
more successful if it offered a TOPEL rather than the GVN as the alternative

- to which to rally. There is evidence that in many cases VC now defect

© “locally, rather than rally to the Saigon goverum:=nt through the Chieu Hoi

program. LOPEL should be encouraged openly to solicit *their" VC to
return to them; and such appeals should be supported with the entire range

now
of gimmicks which/are part of the Chieu Hoi program, including recognition,
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cash payments, and re-training. Moreover, a LOPEL can far better than
the Saigon government protect and take care of its ralliers, and re-integrate

them into non-VC society. LOPEL might be rewarded for stimulating defec-

tion from VC/NLF ranks by monetary grants for the training and re-settlement

of line-crossers.
- The refugee program is anﬁther case in point. LOPEL usefully
coul& assist handling and resettlement of persons displaced more or less
_within the LOPEL area, especiaily if these pérsons are supporters of the
LOPEL. This role for LOPEL would relieve the Saigon government and its
American refugee advisors of some of their present responsibilities for
¥efugees;\and it would place these réfugees in ron-governmeatal hands,
with all the psychological advantages and savings in government manpower
that this implies. - -
Though this paper treats only the USAID program, the programs

of other agencies also might.be affected by a shift of policy to extend
assistance to the LOPEL. The present RD program would be recast to
édnééntrate solely on those few areas of Vietnam in which no LO?EL exists,
and in which the VC/NLF hold is of a military nature only. However,
cadres similar to those of the RD program could well be develop=d within

. the LOPEL itself. These teams, organized by the LOPEL and traired with-
CORDS assistance (possibly at the RD Training Center at Vung Tau; would
perform politically-orierted development and security services on the
marches of the LOPEL area of control. These teams would not seex to
displace the existing politiral infrastructure; they would serve to enhance

the prestige of the LOPEL amng its more marginal supporters.
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A military extension of the LOPEL concept would involve the US and
GVN military in far greater efforts to recruit, train, equip, and direct
Jocal miiitia. The present RF/PF concept is a step in that direction,
but further decentralization of the armed forces that oppose the VC/RvA
- is suggested. In the last analysis, what would be wrong with a Hoa Hao
militia or a FULRO-led Montagnard force, operating under some form of
. US/GVN military direction? There is evidence that, at present, GVN
province and district chiefs often neglect the RE/PF in favor of the
regular forces, and often subvert the RF/PF concept by making inappro-
priaté use of these local forces. RF in particular often display
allegiance to and follow the orders of the LOPEL rather than the province
chiefs. Many a province chief has to request, as opposed to order, an
- RF unit to conduct a particular operation due to considerations of the
local situation (i.e., the RF unit commander has more standing with the
populace of a given locality.) This points up the fact that the less
tied to the Saigon government a local force is, the more it can mobilize
the psychological forces that bind the population to their traditional
and accepted elites, the more forceful will be local armed resistance

. _to VC/NVA military threats.
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(C) USAID and the VC/NLF

"USAID's programs in their local contexts in certain parts of the
country may serve to reach local accommodations with local VC/NLF
organizations.

It already has been pointed out that in some places the VC/NLF
constitute a LOPEL of sorts, and function as the normative local govern-
. mental administration that provides control over, and services to, its
populations. At present we view the USAID program solely as helping to
create alternative control and services. It is suggested that this
approach may be invalid, and politically disadvantageous. -

It is invalid because in these areas the population has loyalty to
its local VC/NLF authorities. These authorities have established their
credentials with the population, and the populétion is no more likely to
be recgptive to the creation or imp;sition of a Saigon-connected admin-
istration in the area than would supporters of any other TOPEL. There
is nothing that the Saigon government can do in these areas which will
"win the hearts and minds" of these people. Though the population might
be pleased with certain new facilities——they may énjoy a better road,

. a new school building, or better latrines--it is doubtful whether it
would change their loyalty patterns one iota. Moreover, even though
USAID and the Saigon government can install facilities, their utility
to the local population, their upkeep and utilization, depend on local
support. In VC/NLF areas, this local support either will be withheld
(thus making the facility pointless) or else would come only with the

approval of the local VC/NLF leadership.

I,
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At the local level, the VC/NLF, where they are the established
LOPEL, are less an ideological force than the leadership of a community
of villages and hamlets. They share much more the characteristics of
other LOPEL than those of an iInsurgent force in the classic sense, They
are not out to destroy, but to ﬁaintain themselves in power, to ward off
outside encroachment, and to continue the development of their society.
lIf in some areas "the Viet Cong have demonstrated admirable efficiency
in coping with administrative and economic problems" (Hickey, op. cit.,
p- 27), then it may well be to our interest to involve them in certain
pfograms conducted by USAID, I am not suggesting that we build village
roads of pig sties in VC country., I am suggesting that we should be pre-
pared to include VC/NLF LOPEL in certain broader programs, such as those
proposed belowlunder the PINC apprbach; and that the VC/NLF leadership
of certain areas may well be willing pragmatically to participate ir such
programs, on the samé terms as other LOPEL., In this connection, it should
be rememBefed that "few of the rank and file are Viet Cong for ideological
reasons," and "not zll of them are Communists" (Hickey, op. cit., p. 28).
Assuming that ouf programs make sense pragmatically, one may well assume
that there will be some azmount of pressure from below exerted on the VC/NLF
leadership to allow participation in them.
| The above discussion assumes, of course, that accommodations,
multiple and plural_accommodations;hbetween the GV& and the VC/NLF,

between each of these two and the LOPEL, and among the LOPEL--are the

—— e v ¢ s o -t




-54.-
prerequisites for a settlement in Vietnam. By mid-1968, a knock-out
victory by the Saigon government over the VC/NLF seems remote, and appears
as the least likely outcome of the Vietnam war. Besides, the GVN and the
VC/NLF between them control only a little over one-third of the popula-
tion. The LOPgL control most of the balance, and no settlement is

-+

_ possible that doesn't take them into account, too. And that indicates that

multiple and plural accommodations constitute the only politically feasible

and realistic road to peace.

e ——
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IV. THE CONTENT OF USAID'S PROGRAM: A SHIFT TO PRAGMATISM

.The present assumption of much of our project program is that the
Saigon government can be made more lovable than the VC/NLF, and that if
we assist it to do good throughout the country it will become beloved.

This—-the "Win-Hearts-and-Minds" approach--does not stand up under

-closer scrutiny in the pluralistic contest now taking place in Vietnam,

and considering that most of the population is loyal neither to the Saigon
government nor to the VC/NLF. This is not a bi-polar ideclogical struggle¥
but a complex pattern of multilateral competition, in which the Saigon
government is more handicapped than any other contestant in gaining
acceptability and loyalty.

Wnat is suggested is a shift toward a pragmatic approach to USAID

. programming in Vietnam. This approach would avoid ideological raticnales

6fvjustifications._ It would seek to strengthen the ability of LOPEL and

"of the Saigon governhent to provide certain selected services to the

"

population, not in order to win their hearts and minds--their loyalties——
for the Saigon government, but in order to integrate them into a national
system which, weak and decentralized and "thin™ in the beginning, may
develop in time into an integrated national society, with effectively

inter-linked institutions which can give Vietnam the kind of stability

- which is required for development.

This approach--pragmatic integration with the national government
(PING)~-assumes that most Vietnamese'inherently are suspicious of the

central government, and of what it has to offer; but that, hesitantly,
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or even reluctantly, they will accept what it has to offer if its ser-
vices are useful to them, personally, individually, selfishly, prag-
ﬁétically. This, of course, creates no loyalty to the Saigon government;
but, in time, there will have developed a dependence on these services,
and a reluctance to do without them. There thus will develop a grudging
admission that,'bad though it is, a central government is necessary, and
therefore requires the k;nd of support which enables it to keep going and
offer its services. In time--not this fiscal year or next--the individual
will have become pragmatically integrated with the national system; he
will have become "hooked™ on Saigon. In the meantime, we shall have
bolstered the LOPEL by providing many services through them, and by
bolstering the LOPEL will be providing attractive and viable alternatives
to the #C/NLF.' (Even where the latter are the LOPEt that we might work
with, we shall be reducing their dependence upon the central VC/NLF
apparatus, and inereasing their auténomy from Hanoi.) The PING approach
avoids br limits competition; it stresses accommodation and harmonization
of interests. It may péve the way for some VC/NLF reintegration. As one
writer has suggested:

"In the past, USAID/GVN strategy was to build projects in

localities, which would undertake to keep the Viet Cong

out. This was an explicit criterion and it must be dropped.

A. new USAID program must insist that no project be undertaken

unless it is linked to political organization and is open to

political elements of all hues:. This is not to say that the

NLF must be represented in every local area, but it should
no longer be excluded a priori." (London, op. cit., Part II,

p- 6).
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The PING approach involves the following operational principles: ‘

A. Matters and responsibilities which the LOPEL now can handle
without outside help will be reserved for them as their area of concern,
and no outsidé_help--from Saigon or from the USAID--will be provided.

B. Matters and responsibilitjies which the LOPEL could handle with
outside assistance will be handled by LOPEL with assistance directly from
USATID; and with Saigon assistancé as pertinent and to the degree that it
does not create competition between the Saigon government and the LOPEL.

C. The Saigon government should refrain from competing with the
LOPEL in mattef; and areas in which the LOPEL, with or Vithout oﬁtside
assistance, are or can be made to become competent. The Saigon govern-
ﬁent should limit its concerns to such functions as cannot be handled by
the LOPEL and which must be handled by a central government, or practically
speaking are béyond thé capacity of the LOPEL, or would become.grpatly
more expensive. and less efficient if handled by each LQPEL. Examples sare
central bankipg, confrol of epidemics, the postal service, the national
armed forées, foreign affairs, advanced agricultural research, madical
edﬁcation,_major communication and transportation facilities. In addition,
the Saigon government, with our assistance, shouldrengage in planning and
research gndgavors for development pf the country as a whole. -

DP. In addition to the standard and wminimal goverrment services
requirgd of the central government, the Saigon government also would engage,
with USAID assistance, in a few "super-projects", designed both to
-strengthen the LOPEL and create preconditions for greater ascendancy of

the national government. The "super-projects" manifestly would be of the
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kind that a LOPEL--or the VC/NLF--clearly lack the capacity to undertake.
Insofar as they relate to the LOPEL, the application of these
principles will have to be flexible to take account of the greatly
varying capabilities of these local groups. In those areas of the
country in which no IOPEL exist, the operational principles should be
-applied with a view to encourage the formation of some form of cormunity
iorganization, or the voluntary acceptance of the hegemony of z neighboring
LOPEL, Only as a very last resort should the Szigon government be ?er—
mitted to function locally in matters which elsewhere are the responsibili-
ties of the LOPEL,
In general, it has been suggested that:
"Projects should be evalvated in terms of their politiczl
'absorptive capacity’, i.e., who will manage them at the
local level, how will they be managed by local governments,
organization of boards of directors, Job opportunities
offered in their management, etc. USAID social welfare and
similar civiec action projects have proved of limited
political effectiveness in the past because they have left no
organization (e.g., school boards, waintenance organizations,
ete.) behind them, and because they have deliberately avoided
VC local leadership, In the future, such projects should be
curtailed vis-a-vis projects with political payoff in terms of
"local organization and reintegration of Viet Cong elements.”
(London, op. e¢it., Part I, p. 7).
In working with the LOPEL, and generally in implementing this new
“ kind of program, the same sorts of program inputs would be made by USAID
“as are made now in our projects with the Saigon government: advisers,
participants, commodities. It is possible that the overall number of

American advisers might have to be increased, especizlly since somez of

them will be operators rather than advisers assigned to the central
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government or working with LOPEL; by and large, of course, these advisers
need pot be AID direct~hire, but could be contractors, or from such organi-
zations as IVS. Key technic#l or managerial personnel should be selected
for participant training abroad; but on the whole the main training effort
should be done in-country. In planning sessions in Saigon, we have often
talked of a massivé skills training program; such a program would be much
more effective if linked to LOPEL than'to the Saigon government. As for
comnodities, I believe we should be able to save millions of dollars by
programming these at the LOPEL level rather than at the central government
level; the transfer of control over commodities at the LOPEL or local
level, combined with the greater specificity of programming of commodities,
would permit increased surveillance and far less diversion and waste than
now occurs.

A. The New Program Structiare

The new USAID program would comprise four categories of projects:
LORAL projects; nation-building projects; super-pfojects; and war-related
projects. These categories describe the primary level or purpose for which
they are designed. Actually, each of these will involve the LOPEL {or some
local bedy), the central government, and USAID in some measure.

(1) The LCPEL Projects

LOPEL projects are those designed directly to reach the people, and
use LOPEL organizations as the Intermediary between USAID and the people.
LOPEL projects wyill come to include all the efforts in education,

agriculture, public health, public administration, industry, etc., which

.

B L T




~60-
now take place at the provincial level or below, The principal counter-
part agencies would be the LOPEL, At the present time, no LOPEL has such
agencies in being; but the more important LOPEL in fact have persons who,
with some training and guidance, would make effective counterparts. Such

-counterpart agencies would not necessarily be bureaucratic; I do not

;necessarily visualize a formal Hoa Hao office of agriculture or a Cao Dai
department of education. In thé first instance, such existing instrumen-
télities as now exist within the respective LOPEL organizations to handle
certain funétiéns would take up the new responsibilities. Secondly,
committees or- associations of a voluntary nature could take over formal
counterpart responsibilities, augmented perhaps by a servicio-type of

v-gorganization. Such a serﬁicio organization might involve American

" personnel with qualified personnel from one LOPEL; or service more than
one LOPEL, staffed_with personnel drawvm from all the LOPEL being serviced;
or, in some cases, would be staffed with Americans and with LOPEL personnel

. borrowed from the central government agencies where fhey now work.

‘In any event, such projects would not take place in areas in which
LOPEL are known to exist effectively unless they provide a counterpart
+ -agency of some sort. "Thus our projects would use the leverage of USAID
'-non—involvement to force LOPEL to improve and modernize their internzl
" organization. Sinece no LOPEL likely would be willing to be left out, they

may be expected to come up with some form of entity with vhich we czn work.

The diversity of projects that we would be involved in with any ILOPEL likely

e —
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would not include, at least initially, the full range of functions which
USAID now is involved in. Each LOPEL will have to decide how many
_different projects it wants, and this desire will have to be matched with
organizational adaptation and LOPEL-generated support for the project.
The LOPEL, not the USAID, will determine how many projects it can handle,
and can afford in terms of its limited manpower and financial resources.

In areas in which no LOPEL exist, it is doubtful whether USAID should
become involv;d in projects at all. However, the opportunity of obtainiﬁg
USAID assistance may stimulate the formation of community organization at

the local level where nome now exists.

(2) The Nation~Building Program

The nation-building program will consist of those projects which have

the GVN as USAID's counterpart, and vwhich seek to assist the GVN (a) to

perform better those functions which by their very nature must be performed

by a central government, and (b) to increase its capacity to 'backstop"
those LOPEL activities which require backstopping from the central govern-
ment., Examples of the former group of projects include those in fiscal
and customs administration, statistical services, major commuaication and
transportation services, development planning, advanced agricultural
research, etc., Examples in the second group include certain functions in
public health, education, agriculture, public works, social welfare, man-
power training, etc.

Both groups of projects will seek to enhance the GVN's stature and

capabilities as a central government which in certain functional areas
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clearly stands "head and shoulders" above the LOPEL,

Through its support of the nation-building projects, USAID will be
- able to influence the allocation of responsibilities between the Saigon
government and the LOPEL, Obviously, no firm overall delineation of
responsibilities is possible. However, the rule-of-thumb should be, as
stated above, that whatever the LOPEL can do themselves they should be
enabled to do, with USAID assistance as required.

This sharing of governmental functions should make it possible for
" the GVN to reduce its employment rolls. Clearly it will mot require a
full crewv of ministerial officials in every province {creation of
development areas, suggested above, also will cut staffs). Some of the

surplus personnel likely will find employment as LOPEL technicians. Others

might be employed in the private sector, or in gervicios. At the sama time,
with fewer responsibilities in the field, the GW may come to perform more
efficiently those functions which are. and remain those of the central

government.

- (3) The Super-Projects

The super-projects will be major and expensive and complicated under-
takings which by their very scale can be undertaken only by the central
government, and are well beyond the capabilities of any LOPEL to initiate.
They will be dramatic efforts to show the population at large the advantage
of pragmatic integration with the national government, and they will have
to have popular Ppbeai.“ They will be the capstones of the PING approach.
“At the same time, atlleast some of the super-projects should involve some

L

form of local orgznization support from within the LOPEL,
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Implicit in the PING approach to the super-projects is that they
are "bonuses™ offered for pragmatically acceptable behavior. The super-
projects are efforts that the central government does not need to make,

but that it makes for the good of the population. Thus any community

- which violates the implicit arrangement by actively and militantly

opposing the central government should risk being cut off from the

" benefits of the super-projects.

Examples of super-projects are the following:
/\.‘

(a) Electrification

Electrification not only 1s dramatic, but it is a catalyst of new

agro-industrial activity, and permits a rise in the rural standard of

living. Once an individual has gotten used to having electricity, and

" has invested in the purchase of electric gadgets and machinery, he no

lénger wants to be without it, ever. Massive electrification thus is
a fine applicatioﬂ of the PING approach.

As a start, the whole Delta might be electrified. It has been
estimated that electrification of the whole Delta using five or six
modern steam-turbine units similar to those at Thu Duc would cost =zbout
$50 million: Probably electrification of most of the rest of the
countfy would double this bill." (London, op. cit., Part II, p. 4).

Such electrification efforts would require considerzble technical
assistance to the Saigon government;likely this could best be provided

through a servicio. At the same time, LOPEL should be involved at the
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community level, perhaps entrusted with the task of creating a board
vhich would install and run the distribution system within the confines
of any LOPEL area.
(b) A Wew Mandarinal System: Education for Mobility
This super-project involves the creation of a new educational
system with an intake of 1,000 persons a year, Initially it would
focus oﬁ LOPEL youths; later, as the various educational systems of
"the LOPEL improﬁe greatly, the system might be modified or abandoned
in favor of a rormal écholarship and fellowship program.
The system would inﬁolve rigorous examinations, devised by
American and Vietnamese specialists and administered by a servicio, -
testing intelligence and learning capacity, not knowledge. They
would be giver to youths ages 11-12 and-16~17; annually 500 in each
of these-age groups would be selected. Once selected, they will be

educated in a special school, the curriculum of which will be

designed to cram into two years all of elementary education for

those taken in at ages 11-12, and into three years all of elementary

and secondary education for those taken in at ages 16-17., In each
group, there will be some dropouts. After completing their university
education, graduates will be offered jobs with the centrzl govern-

ment or commissions inftg;_national armad forces. They will be under no

obligation to accert such offers, and some likely will prefer suitable

employment in private industry, in LOPEL hierarchies, or in the

liberal professioas. : -
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This system is an adaptation of the mandarinal system at its best.

It will offer the youth of the countryside opportunities at social mobilify,
the absence of which now 1s a méjor problem in the Vietnamese social
system, and provides the VC/NLF with some of their appeal.

The system might be embellished to involve the LOPEL. An endorse-
ment by a LOPEL, or Ey a committee of representatives of several LOPEL,
might be required to enable a youth who successfully has passed the
intakeéexaminati;n actually to enter the appropriate course.

The establishment of the system may cost $4 million (devising
examinations, constructing and equipping a school for this special
type of courses). Annual cost of running the system should not exceed
$2 million. It is not suggested that this entire scheme be financed
by USAID; both LOPEL and the Saigon_government should be expected to
contribute.

4. War-Related Projects

Even war-related projects can be conducted with LOPEL assistance ,
and can Iimitate the PIKG approacﬁ;' The Chieu Hol program already has been
-given as an example of something that can be conducted with LOPEL support.

» Similar techniqgues can be applied to a number of war-related projects,
from LOCs to public &ksfety to the refugee program. On LOCs, for instance,
we might be prepared to build some roads desired by the LOPEL leadership
in addition to other roads, if the LOPEL leadership undertakes waintenance

of some parts of the major LOCs, for instance a&s these run through towms

and major villages.
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B. Management Implications

The shif% in program content will have implieations for USAID
management techniques. The utilization of LOPEL for the conduct
of our program, and a reduction in the all-Vietnam aspects of our

aprdgram, might suggest that we decentralize USAID away from Saigon.

" This in turn would require a new arrangement with MACCORDS.

-

Utilization of LOPEL would be made ea;;er by the creation of
bevelopment Areaé, delineated among other criteria on the basis
both of the extent of the LOPEL's influence. On the American side
these Development Areas would be provided with an American staff,
an@ organized as an autonomous office under CORDS or USAID. On
)the basis of some loose,programming exercise, the head of each
‘Development Area's office would be given a budget, largely to be
used as he sees fit. In other words, decentralization of
responsibilities oﬁ the Vietnamese side—-és between Saigon and
the LOPEL--should be accampanied by decentgélization on the American
side as well. USATD/CORDS Saigon role showld be limited to (1)
specialized backstoppéﬁé of field efforts by a small and highly
gualified staff; (2) conduct of the nation-building prograﬁ; and

{the ovefall menagement function (Director and staff, plus staff
}or non-project programs.)

Shifting from prévinces to LOPEL would imply a concentration

of staffs at Development Area level. This likely would not mean a

- reduction in field personnel: It would mean fewer headquarters

ersonnel and more field and servicio-connected employees.
PLOY
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This kind of organization would require two reforms of our
present personnel system. The first is that with a force of
1500-2000 direct-hire employees, we should be able to get away
from specific position recruitment, and move toward & comprehensive
replacement system. Except for highly specialized positions for

. which specific recruitment would continue, all positions would be

* filled from a manpower contingent. This contingent would include
an assortment of the main types of skills now required in the
USAID/CORDS organizations. Placement would be made after a person
has arrived in Vietnam, and on.the basis of current needs. In
effect, this would eliminate personnel pipelines except for highly
specialized positions,

I believe that it is not possiblerto run this program--the
program as now conducted or the program suggested in this paper--
with two-year tours, or worse, with 18-month tours. Vietnam personnel
(2z2in, except highly-specialized poSitiéns) should be hired for
four years, and there should be no ceiling to the nunber of returns
to post, Of these four years, §-8 months should be spent in training
in the United States. No one should be sent to Vietnam without

‘.language trazining and ares training; and, barring unforeseen

< i
‘needs or specialized requirements, no one should tbe assigned

to headquarters functions in Saigon vho has not had at lezst nine

months in a field position. N
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