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ABSTRACT

THE ROLE OF THE POLICE IN THE PHILIPPINES:
A CASE STUDY FROM THE THIRD WORLD

By

Cicero C. Campos

The Problem

There appears to be an absence of consensus regarding the role of
the police and the nature of the organizational structure necessary to
carry out its effective functioning. The primary purpose of this study
was to analyze the changes in the structure, functions, roles, and other
activities of the Philippine police from 1836 to 1975. Attempts were
made to compare and contrast Philippine contemporary police structures
and roles with those of police systems in six selected countries of the

Third World: Indonesia, Malaysia, India, Nigeria, Algeria and Senegal.

The Methodology

This research involved the combination of three methodologies:
the case study, the historical method, and the comparative method.

A historical analysis of the role played by the police of the
Philippines during various stages of its historical development was con-
ducted and a conceptual framework was developed to portray the inter-
action between the attributes of the police system with emphasis on its
roles and functions, and the historical structural changes that have

taken place in Philippine society. Potholm's Model on the roles and
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functions of the police in developing countries was used in the evalua-
tion of the roles and functions of the Philippine police.

David Bayley's comparative scheme on the structure of national
police systems was replicated to analyze their elements: 1) roles and
functions; 2) national structure; 3) nature of control; 4) internal
organization; and 5) professional image.

Data were taken from general historical works, historiographic
studies, archival materials, official reports, government publications,

area studies, descriptive surveys, and newspaper and magazine articles.

The Major Findings

1. The Philippine police has always been the principal agency for
the maintenance of law and order.

2. There is a consistent militarization of the Philippine police
throughout all the historical periods studied.

3. In the seven countries studied, the primary role of the police
is the maintenance of law and order. The police perform a variety of
paramilitary duties such as intelligence gathering, riot control, border
security and containment and eradication of subversion and insurgency.

4. The police also perform regulatory activities, with the nature
of these activities differing from country to country.

5. Social services activities are also assigned to the police
forces of these countries. They also undertake the role of regime repre-
sentation and Tinkage formation in varying degrees.

6. The structure of the national systems ranges from a partially

decentralized organization based on local control but subjected to a
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measure of national control, to marked centralization with total absence
of local control.
7. Most of the countries maintain paramilitary forces, either as

major division of the national police or as a separate force by itself.
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CHAPTER I

INTRODUCTION

There appears to be an absence of universal agreement as to what

the police officer's role should be. Differences of opinion are rife .
among the police, the community and the authorities regarding the exact
operational role of the police as an agency within society. History
provides 1ittle assistance since there has been a great variety of
often contradictory roles played by the police over time:

Are the police to be concerned with peacekeeping or crime
fighting? The blind enforcers of the law or the discretionary
agents of a benevolent government? Social workers with guns or
gunmen in social work? Facilitators of social change or
defenders of the 'faith'? The enforcers of the law or society's
legal trash bin? A social agency of last resort after 5:00 PM
or mere watchmen for business or industry?l
In a similar vein, the report of the Fifth United Nations Congress

on the Prevention of Crime and the Treatment of Offenders in 1976, cited
the lack of international consensus as to what the police officer's role

should be:

It was generally agreed that there was no consensus of
opinion on the role of the police. The maintenance of order,
the prevention and detection of crime, the protection of life
and property, the provision of social services, the performance

]Bernard T. Garmire, "The Police Role in an Urban Society", in
Police and the Community, edited by Robert F. Steadman, Baltimore,
Maryland: Johns Hopkins University Press, 1972, p. 2.




of a wide variety of administrative duties, the inculcation of

civic discipline, services as border and prison guards--those

and other functions were variously performed by the police
forces of the world. Political, social and economic changes

in the present century were reflected in the multifarious struc-

tures and operations of police organizat%ons, many of which were

still in the process of rapid evolution.

It has been argued that not only does the police role vary from
country to country but that within a country, the police role changes
as the country passes through the different stages of development.
"The police", Critchley says,

. . . are used for different purposes from one generation to

another. In the nineteenth century, the main problem was

poaching, vagrancy, and petty crimes; during the first three

decades of the twentieth century, public order constituted a

major problem; now the challenge is from crimes of all kinds

and road traffic.3

In most developing countries, the police have moved far from the
original "law-and-order" functions associated with crime control; they
now have contacts with citizens in various new roles. Because of tech-
nological changes and government policy, they have taken on new regula-
tory functions. For instance, because of the centralized organization
of African countries and the availability of adequate manpower, the
police are often assigned tasks that, in the United States and Western
Europe, are handled by specialized agencies and portions of the

bureaucracy. Some tasks like "licensing of commercial enterprises,

2Norking Paper prepared by the Secretariat. "The Emerging Role
of the Police and Other Law Enforcement Agencies", Fifth UN Congress
on the Prevention of Crime and the Treatment of Offenders (Geneva,
Switzerland, 1-12 September 1975).

3. A Critchley, A History of Police in England and Wales,
London: Constable, 1967, pp. 202 & 320.




supervision of trade, management of prisons, protection of currency,
enforcement of exchange controls as well as immigration and passport
inspection, border patrol, and refugee settlement“4 are generally
handled directly by the police forces of many African countries.

The Philippines, being a developing country, does not deviate
from this observation. This could be gleaned from the annals of the
Philippine Constabulary, the national police forces:

Although primarily discharging police and public safety
functions, there were times in its formative history when the
constabularyman performed the duties of teacher, sanitary
inspector, midwife, doctor, forester, prosecutor, judge, or
other related activities in the service of a growing nation.

... Since then, the organization has been structured to meet

the multifarious and ever-increasing challenges of contemporary

and anticipated events. The tasks and duties of the present

Constabulary far transcend the generally accepted concepts of

law enforcer's job, and with the magnitude of its present

responsibilities, the organization finds itself thrust to the

foref??nt of the country's march towards full national develop-

ment. .

Since policing is a major component of most government organiza-
tional structure, it is imperative that attributes of the police system
be specified and articulated. Statements of these attributes with a
certain level of specificity may tend to minimize cbnfusion and anomalies
associated with the very maintenance of peace and order in any societal
setting. The Philippines is not exempt from this need. The primary focus

of the current government is the maintenance of internal order since

4Marshall Clinard and Daniel Abbott, Crime in Developing Countries:
A Comparative Perspective. (New York: John Wiley & Sons, 19;§§, p. 218.

5Philippine Constabulary Diamond Jubilee Yearbook, Camp Crame,
Quezon City, Philippines, August 8, 1976, p. 9.



without this, attempts to enhance economic and social development may
very well be exercises in extreme futility. It is anticipated that
this study's review of historical precedence across cultures may result
in the development of a paradigm of police attributes that will serve
as a comparative base against which the current attributes of the

Philibpiné police will be analyzed.

Statement of the Problem

The development of policing in the Third World countries is
shrouded with a historical mist. In the early stages of social and
political development, society tended to rely on Draconian punishments
rather than on effective police organizations for its maintenance of
order and defense against crime. The smallest societies lacked written
laws; their customs and traditions prescribed the bounds of social con-
duct. Later, as states developed, the rulers recruited agents to
enforce their decisions. Germann, Day and Gallati surmised the origin
of policing as follows:

In early tribal and clan 1ife, the people were the police
and the chief of the clan or tribe exercised judicial, legisla-
tive and executive powers. Often, he would appoint members of
the tribe to special duties ... enforcing his edicts, or acting
as his bodyguards ... but they were still primarily members of
the community rather than a selected police body.6
Usually, communities with the highest level of social control are

the small, homogeneous tribal societies. In these societies, social

6A. C. Germann, Frank D. Day and Robert R. Gallati, Introduction
to Law Enforcement. Springfield, I1linois: Charles C. Thomas, Pub-
Tisher, 1962, p. 28.




order is maintained largely by informal controls that do not necessitate
formally organized police forces since their groups are small enough to
impose control on themselves. The complexity brought about by popu-
lation density in larger societies requires the organization of full-
time officials who are appointed with special responsibilities regulated
by law. In his analysis of the development of police systems in Europe,
David Bayley succinctly concluded:

Policing is ubiquitous in human society. One would be hard
pressed to find a society where interpersonal relations were
regulated either wholely privately or without recourse to physical
force. In modern Europe, police agencies antedate most other
institutions.’

The Philippine experience in policing is no exception to this
observation for its police system has evolved out of a long history of
usage, cultural traditions, and practices carried on over the years.
Though its recorded history has fairly accounted for most of the primary
milestones of the country's development, no accurate chronicle of the
evolution of its police system has so far been recorded. However, it can
be stated with certitude that its police system dates back to the early
years of its recorded history. The earliest police system revolved
around the headman of the political unit called the barangay. The
barangay was the basis of government and the headman was the government.
He enacted laws, levied taxes, and meted out punishment on any deviant

in the community. To enforce these laws and maintain peace and order,

the headman appointed from among the able-bodied males of the barangay a

7David H. Bayley, "The Police and Political Development in Europe"
in Formation of National States in Western Europe. Charles Tilly (ed.)

Princeton, New Jersey: Princeton University Press, 1975, p. 329.




chief warrior who, together with some subordinates, were charged with
the duty to enforce his decrees and the customs, traditions, practices,
and usage of the barangay. The chief warrior was in effect the chief

8

of police.” This was the situation when the Spaniards came to the

Philippines in the early 16th century. The Spanish conquistadores

integrated the numerous, autonomous small barangays into one centralized
political system and introduced their own concept of policing in the
country.

This started the development of the modern state with its compli-
cated political structure and multifarious social problems, all of which
contributed to the evolution of the roles and functions of the police in
the Philippines. As a consequence of historical antecedents that saw
the country go through the four and a quarter centuries of Spanish,
American and Japanese rule with intermittent phases of independence,
Philippine policing experienced corresponding changes in its internal
structure and multifaceted roles. Primarily, this study will attempt to
analyze the historical development of the Philippine police system and
in the process, scrutinize the role it has played in Philippine society
through the years.

The primary concern of the research will be the changes in the
structure, functions, roles and activities of the Philippine police from
the period from 1836 to 1975. The analytical paradigm will focus atten-

tion to structural changes, specifically: 1) roles and functions;

8Gregorio F. Zaide, Philippine Political and Cultural History.
Revised Edition, Manila: Philippine Education Company, 1957, p. 53.




2) organization structure; 3) police accountability; and 4) professional
image, as the system evolved into its present form.

Additionally, attempts will be made to compare and contrast
Philippine contemporary police structure and roles with police systems
in selected countries of the Third World. The fact that police in dif-
ferent countries have met analogous problems with different approaches
has in itself offered great potentialities for comparative studies. In
writing about one such institution, Seymour Lipset stressed that:

. it is necessary to know if (it) differs from the comparable
institution in other cultures. Only when one knows what is
unique on a comparable scale can one begin to ask significant
questions about causal relationship within a country.9
When looking at the everyday aspects of police work in the United

States for instance, as compared with other countries, one begins to
develop a perspective that can be helpful in understanding and evaluating
one's own way of organizing and doing things. Besides, collecting
information from

. several systems also helps to reduce the possibility that the
same intervening variable will continue to be present to mislead
the researcher. Thus accumulating a number of studies on the
same topic in various countries helps to substantiate theories by
demonstrating that they are valid crossnationally.10
In the 1ight of the foregoing observations, this study will

specifically attempt to answer the following questions:

1. What are the aspects of policing as identified by a number of

studies over time and across cultures?

QSeymour Martin Lipset, The First Nation. New York: Basic Books,
Inc., 1963. p. 348.

1Odor'gen Rasmussen, The Process of Politics. New York: Atherton
Press, Inc., 1969, p. 5.




2. Which of these aspects manifest similarities across selected
countries? Which manifest differences?

3. What historical antecedents bear on the similarities and differ-
ences of police systems in the Third World countries selected for this
study?

4. How does the Philippine police system compare with policing
aspects of selected Third World countries?

Responses to these questions are anticipated to generate specific
role and function definition that will facilitate the comparison of

policing between the Philippines and the selected Third World countries.

Definition of Terms

Before studying the variations in emphasis given to the roles of
the police, it is imperative that certain terminologies be clearly
defined, particularly those that relate to the context of the study.
An adequate definition of "police" should be sufficiently specific to
allow observers to recognize most instances of it without dispute. In
this study, police will refer to

... the function of regulating social conduct within a community

through the use of physical force authorized in the name of the

community. The formulation distinguishes the police function

from those of an army, a private person actin? in self defense,

or noncoercive agencies of social regulation.!!

This definition ties the police to government because it has a territorial

mandate; it excludes armies because they normally do not use force

]]David H. Bayley, "The Police and Political Change in Comparative
Perspective", Law and Society Review, August 1971, p. 92.




domestically; it excludes private secufity agencies because they are

not authorized in the name of the community; and finally, it excludes

persons whose enforcement responsibilities are only specified to certain

special laws.12
Since a portion of the study is devoted to a comparative analysis

of policing in the Philippines with those of some selected Third World

or developing countries, a definition of these terms is in order.

A developing country, compared to North American and Western coun-

tries, has the following salient characteristics: 1) it has a larger
population engaged in agriculture; 2) it has a higher rate of population
growth; 3) it has a lower literacy rate; 4) there is a keen observance
of traditional customs; 5) there is a relative lack of capital invest-
ments; 6) it has a relatively low per capita income; and 7) there is an
absence of a large middle class.13 The developing countries are speci-
fically those in Latin America, the South Pacific Islands, Southeast Asia
(excluding Australia and New Zealand), South Asia, the Middle East
(excluding Israel), and Africa (see Figure 1). The Philippines belong

to the category of developing countries. The latest World Development
Indicators further divides developing countries into low-income economies

(countries with 1980 gross national product (GNP) per person of $410 and

12bavid H. Bayley, "Police Function, Structure, and Control in
Western Europe and North America: Comparative and Historical Studies",
in Crime_and Justice: An Annual Review of Research, ed. by Norval Morris
??ggﬁichaéT’Tonry. (Chicago: The University of Chicago Press, 1979), p.

]3The New Encyclopedia Britannica, Vol. X, 15th Edition, (Chicago:
Helen Hemingway Benton, PubTisher, 1979), p. 225.
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below) and middle-income economies (countries with 1980 GNP per person
above $410). For instance, the Peoples Republic of China is classified
as a developing country with a low-income economy (1980 GNP per person
of $290) while the Republic of Korea is a developing country with a
middle-income economy (1980 GNP per person of $'I,520)..|4
The phrase, the Third World, was first coined in the middle 1950's
to connote collectively the decolonized areas at a time when it required
some efforts on the part of the newly independent states to avoid con-
scription into the American and Soviet blocs. The Third World generally
consists of the new and poor countries and perhaps, more accurately, it
connotes "a large and loose community of sentiments, of shared emotions
and aversions."15
Since the primary thrust of this study is the analysis of the roles
and functions of the police in the Philippines and those of the other
selected Third World countries, it is imperative that the terms, "role"
and "function" be clearly defined. As an aspect of social structure, a
role is defined as "a named social position characterized by a set of per-

sonal qualities and activities."16

The set is normally evaluated by those
in the situation and others. For instance, the role of the police in the
United States is often defined by the police agency itself and by other

external influences like private citizens, legislative bodies, and courts

and executive agencies.

14wor'ld Development Report 1982 published for the World Bank,
New York: Oxford University Press, 1978, pp. vii & 110.

]sPeter Lyon. "Europe and the Third World", The Annals of the Ameri-
can Academy of Political and Social Sciences, Vol. 386, November 1969, p.140.

16Ju1ius Gould and William Kolb (eds.), A Dictionary of the Social

Sciences, compiled under the auspices of the UNESCO. New York: The Free
Press, 1964, p. 609.
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The police function embraces the following tasks: 1) the mainte-

nance of law and order; 2) the preservation of public peace; 3) the pro-
tection of 1ife, 1iberty and property; 4) the prevention of crime;
5) the apprehension of the offender; and 6) the investigation of cr-imes.]7

Order maintenance is defined as "the handling of disputes, or

behavior which threatens to produce disputes, among persons over what
ought to be right or seemly conduct or over the assignment of blame for
what is agreed to be wrong."]8 Take the example of the boisterous drunk,
a street brawl or a family quarrel--all these are cases in which citizens
disagree as to the correct manner of police intervention. Though a law
is violated, as with the assault inflicted by the husband on his wife,
the police may perceive this incident not simply as a particular form
of behavior against a clear legal standard but may hesitate in effecting
an arrest. In this particular case, the parties involved usually wish
the officer to do something to pacify the situation but not to effect

a settlement with an arrest.

Law enforcement connotes "the application of legal sanctions,

usually by means of an arrest, to persons who injure of deprive innocent
victims.“]9 Take for instance the case of bag snatching or auto theft
where usually the crime is committed by strangers on persons who do not
provoke the attack. The police officer investigating the case is

expected to effect an arrest or act to prevent the violation to occur in

17 The Role of the Police in the Protection of Human Rights
(A Report). New York: The United Nations, 1963, p. 14.

]8James Q. Wilson, "Dilemmas of Police Administration", Public
Administration, September/October 1968, p. 407.

19

Ibid.
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the first place. The police officer's task is a technical act of either
apprehending or deterring the criminal.

Police integration, in the context of a national police force,

means the establishment of a single police command with national juris-
diction, involving the consolidation of manpower resources, physical
facilities, equipment, material, records and other related functions into
a common pool for maximum efficiency and effectiveness; the standardiza-
tion of systems and procedures; and the creation of an overreaching
organizational structure, linking together previously discrete and
separate um"cs.zO

The term "paramilitary" connotes "organized militarily but not

part of or in cooperation with the official armed forces of a country;
having to do with a military force so organized in its tactics.“21
A paramilitary force generally exists where there are no military services
or alongside military services. It is professionally non-military but
forms an underlying military pattern as a potential auxiliary or diver-
sionary military organization. For worldwide comparability, paramilitary
forces essentially include the different types of national police forces

and militia personhe] who have internal security functions in addition

to their statutory police tasks.22

20The National Police System of the Philippines, Headquarters

Philippine Constabulary/Integrated National Police, Camp Crame, Quezon
City, Philippines, 1980, p. 10.

2

“1James H. Auten, "The Paramilitary Model of Police and Police
Professionalism" in Police Studies: The International Review of Police
Development, Vol. 4, No. 2, Summer T98T, p. 68.

22Morris Janowitz, Military Institutions and Coercion in the Develop-
ing Nations, Chicago: The University of Chicago Press, 1977, pp. 28-30.
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Significance of the Study

The rampant incidence of violence, crime and disorder all over
the world has underscored the role of the police in society, so much so
that it has become the subject of close scrutiny and immediate concern
especially to many developing countries. The Philippines is no different
from most countries undergoing metamorphoses. It appears that of all
the new nations, the Philippines seems to have had the smoothest transi-
tion to independence and to have suffered the 1ightest colonial hangover,
politically. In fact, Dov Weintraub, a noted sociologist, had this
observation about the Philippines in the late 1960s:

A11 in all, the Philippine political center had been endowed
by legitimacy, stability and strength; and it provided national
integration and forged a sense of national identity ... in a situ-
ation of extreme geographical dispersion, great linguistic divers-
ity, considerable social and cultural heterogeneity and_the
presence of religious and ethnic religious minorities.

However, in early 1970, when the so-called "confrontation in the
streets” first erupted upon the Manila scene, one of the slogans of the
demonstrators called for new directions that the country should take,
i.e., less political stability and more socio-economic development.

This demand stressed the basic problem of nation building in the
Philippines during this period--a marked gap between achievement in
political institution-building and development in the social and economic
sphere. It indicted the strong political center for its failure in

meeting the challenge of sustained development and transformative change.24

23D. Weinstraub, Development and Modernization in the Philippines,
Beverly Hills, California: Sage Publications, 1973, p. 9.

2841044, p. 8.
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The violent postures adopted then by some segments of the populace
advocating for change and the consequent elevation of expediency, crime
and insurgency as articles of faith by some quarters of society have
brought to sharp focus the role of the police in the Philippines as
keepers of the peace and preservers of public order. Speaking in a
stmilar vein, Sixto Roxas, former chairman of the National Economic
Council, emphasized the vital role of the police in the socio-economic
development of the country, when he said:

One factor left out of the analysis in the discussions is
the role of law enforcement in socio-economic growth. Yet
internal peace and order are as strategic to development as the
other factors.... The successful promotion of a socio-economic
program ... demands as a necessary element the enhancement of
the organized capabilities of our law enforcing agencies; namely,
all those that are engaged in the prevention of crimes, in the
apprehension of criminals and in the detection and investigation
of criminal acts and tendencies....25
The importance of studying the impact of police on the growth of

nations is emerging in some developed countries. Years of neglect

seemed to be giving way to informed inquiry, although the trend has not
been encouraging in developing countries. In Great Britain, the Royal
Commission in 1962 was the first official body to undertake a careful
appraisal of the police. It saw a need not only to examine the tradi-
tional problems of administrative structure, recruitment, accountability,

and conditions of service, but also the need to examine the public per-

ception of police activity and the police officers' perception of them-

selves and their relations to the community. In the United States,

25Frank E. Walton et al. Survey of Philippine Law Enforcement.

Office of Public Safety, Agency for International Development, Department
of State, Washington D.C., 1966, p. 95.




16

President Lyndon Johnson in 1965, activated by the growing concern about
crime and civil disorder, appointed a presidential commission to conduct
a comprehensive study of America's law enforcement machinery and the
problems it faced. The urgency of the Commission's work had been under-
scored by serious riots in major cities, by the restiveness among the
nation's youths, and by the confrontations between the reformers and the

police.

In 1966, it was the lamentable observation among responsible govern-
ment officials of the Philippines that lawlessness, violence and venality
in both public and private offices have grown to such proportions that
they were impeding the social and economic development of the country.
There were even those who contended that the situation was hopeless, that
the state of corruption, hoodlumism and gansterism was such that it had
infected every aspect and element of Philippine social, political and
governmental structure to a point that effective remedies were simply
impossible. It was against this foreboding backdrop that the Philippine
Congress was jolted into action. The following excerpt from one of the
speeches delivered in Congress manifested the mood of the legislators
at that time:

Crime which law enforcement organizations are designed to
prevent, detect and encounter, reflects the need for effective
organization of our law enforcement agencies. It is imperative
to recognize the need because the existing set-up has proved
ineffective and the need for the national enforcement infrastruc-
ture is paramount.... Little can be expected when the police,
with few exceptions, are dismally trained and poorly organized,
operationally Timited in knowledge and budget, and too often so
strongly influenced by political loyalties.26

26Teodulo Natividad, "Introductions to House Bill No. 509",

?g}gvered during the Seventh Congress of the Republic of the Philipiomes,
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In view of the apparent urgency for police reforms, the
Philippine Congress passed the Police Act of 1966. This Act created
the Police Commission which was charged to make the local police forces
more efficient in their organization, administration and operation, with
the end in view of maintaining peace and order more effectively and the
Taws enforced with more impartiality.

It is evident that through anxiety and now through study, people
are beginning to be aware and sensitized to the critical role the police
play in a community. What has been a fitful concern of a few scholars
and officials has become a preoccupation of the public and the community.
The foregoing discussions stress the need to know and understand the
role of the police in society. A study of variances in roles and organi-
zational structures may synthesize a structural profile or a set of
variables upon which can be based an analytic comparison of police struc-
tures from a number of countries. This overriding concern on what the
role of the police should be in developing countries such as the
Philippines highlights the importance of this study.

Although it is not the intention of this study to evaluate or assess
the effectiveness of Philippine policing over a period of time, a compari-
son with those of similarly situated comparable countries may result in
the identification of potential areas that need improvement or expansion.
At no time in Philippine history is this more crucial than now that the
country is in the midst of such an overwhelming metamorphosis that all

forms of assistance to maintain its stability have to come to the fore.
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Limitations of the Study

The prime concern of this study is to analyze the historical
development of the Philippine police and in the process, to scrutinize
the role it has played in Philippine society through the years, speci-
fically from 1836 to 1975. As such, it was necessary to obtain data
about the police organization and its environment over a long period of
time to determine whether role changes were associated with changes in
its corresponding social contexts.

The study also purports to compare the structure and role of the
Philippine police with other police systems of some selected Third World
countries. A certain degree of difficulty may cast doubt on the validity
of such comparison because of the dearth of data about the police from
Third World countries and the presence of intercultural differences.

It may 1ikewise be that processes of interaction between the police and
its social environment may be qualitatively different across cultures and
among nations. Furthermore, skill in foreign languages is required when
conducting a comparative study among countries. It is more demanding to
compare several countries' police at any one time than to study the
development of one country's police. And as one shifts from one country
to another, the amount of background materials that must be reviewed
become oppressively tremendous.
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