DEVELOPMENT IN THAILAND AS A SYSTEM

RURAL
INTERACTION PROCESS

Dissertation for the Degree of Ph. D.
MICHIGAN STATE UNIVERSITY
PAIRAT DECHARIN
1977



m \‘ LIBRARY
5 3555 Michigan Staze

University

This is to certify that the

thesis entitled

RURAL DEVELOPMENT IN THAILAND AS A SYSTEM
INTERACTION PROCESS
presented by

Pairat Decharin

has been accepted towards fulfillment
of the requirements for

PheDse  gegree in _Sociology

95l

Date _ June 20, 1977

©0-7639




# : ’-

y@m 2000

-







ar his-
ahowed that the inters oaes ba-

8 and the Community Daveloptent Depscthsnt

“pyaten had no upigue overall patiak. - Hepas.

1011- however, the Commanity mnw



ABSTRACT

RURAL DEVELOPMENT IN THAILAND AS
A SYSTEM INTERACTION PROCESS

By

Pairat Decharin

This dissertation is concerned with the complexity of
the interactional process between relevant systems in the
Thai Community Development Program from the late 1950s to
the 1970s. The basic issue is an examination of a rural
development program in terms of system interaction processes
between the foreign agencies as donor system, the bureaucracy
as a recipient system, and the rural sector as a system re-
flecting the impact on rural development. Three interrelated
operational models are proposed to explain the interaction
patterns and its consequences among the relevant systems.

The study uses published research and evaluation reports and
numerous unpublished government documents as sources for his-
torical and descriptive analysis.

The analysis showed that the interactional process be-
tween.donor systems and the Community Development Department
as a recipient system had no unique overall pattern. Depend-
ing on the dimensions, however, the Community Development
Program had been influenced by the donor system in terms of
the transmission of concepts but experienced minimal influ-

ence in terms of activities.
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In analyzing the interaction within the bureaucratic
subsystems and its consequences, three kinds of decision-
making processes were found--the participative, the arbitrary,
and the autocratic. The boundary maintenance process of the
bureaucratic subsystems was found to be limited by the roles
and functions designed by government regulations. The rank-
ing status among officials in each subsystem had in part con-
tributed to the difference in status between bureaucratic
subsystems. The constraints and operational problems in the
development projects were in part derived from the vertical
interaction pattern within the bureaucratic system. The
causal factors of constraints and problems were identified
in the light of project approval procedure, central control
of decisions concerning resources and operational approaches,
and the introduction of new and unrelated development projects.

The interaction pattern of the bureaucratic and rural
sector systems was based on a vertical relationship. The
vertical interaction pattern subsequently produced minimum
results in technological and organizational changes in the
rural sector when compared to changes in the physical environ-~
ment. Consequently, several unexpected residuals were found,
such as situations of out-migration, high expectations and
frustration, inequality, and dissatisfaction among the rural
populace.

In sum, this study provided an explanation of the na-
ture and determinants of system interaction patterns in three

major interrelated systems in Thai rural development. It is
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suggested that the system interaction model be used to ex-
amine the present foreign-assisted development programs, and
to reconsider the suitability of rural development strate-
gies and approaches that are employed by various departments
of the Ministry of Interior. The alteration of roles and
functions of the existing departmentalized regional centers
could lead to future regional development and change of
decisional structure in the bureaucratic system without

major disruption to the present structure.
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CHAPTER I

INTRODUCTION

The Research Problem

Rural development has been a major issue both in the
developing and developed countries since World War II. The
developing world has been constantly searching for different
developmental models for the betterment of the rural sector.
The developed world has been busy helping the developing
world to adopt and try all possible strategies. Development
theories and models have been tested and transmitted to one
country after another by foreign experts, consultants of
various agencies, and officials of the developing countries
who are trained abroad.

Most of the theories and developmental models have
concentrated either on technical change such as agricultural
development, or on institutional change such as local organi-
zational development, or on both in the rural sector. There
has been too little attention given to structural change in
the government bureaucratic system, although the bureaucracy
is both a major actor and manipulator in rural development
programs.

Evaluation and assessment of rural development in many
countries has continued to be focused on the acceptance and
resistance of changes in the rural sector, without much

X



attention given to the intervening performance of the bureauc-
racy. It is quite common to find that failure of and obsta-
cles to rural development are widely blamed on the rural sec-
tor when they may well be the result of external systems.
Some studies implicitly point to the intrinsic constraints

of a bureaucracy in operating rural development programs as
the cause of dysfunctional performance. What causes this
dysfunctional performance, and what are these constraints

of the bureaucracy? These causal factors have not been thor-
oughly investigated. One reason the bureaucracy has not been
widely studied, in contrast to the study of the rural sector,
is because most of the studies are done by government offi-
cials, university scholars, and foreign experts. They are
either part of the bureaucratic system or closely related

to that system.

Still another influential system, that plays a domi-
nant role both in technical assistance and financial sup-
port in rural development, is represented by foreign na-
tions and international agencies. The foreign agencies as
donor systems, are also bound by their objectives, norms,
and scope. In fact the bureaucracy of the recipient country
is not the sole decision-maker in adopting new developmental
models. Very often it is influenced and persuaded by a do-
nor system. For example, the rapid spread of community de-
velopment programs after World War II in many developing
countries was undoubtedly influenced by the export of such

programs from the developed countries.



The rural sector of many countries has been the vehicle
for experimenting and testing of new models and strategies
introduced by outside systems. The outside systems come and
go with their own time schedules, bound by their own bureauc-
ratic systems, and influenced by their own political uncer-
tainties. As time passes, it is the rural sector that still
remains in an underdeveloped condition. The slow progress,
and in some cases failure, in rural development needs an
analytical framework and evaluation that takes into account
more than the rural sector itself, but also the internal and
external forces affecting the sector.

Thailand shares a lot of the problems in rural devel-
opment common to most developing countries. Numerous rural
development programs have been adopted from different donor
systems during the past decades. The Community Development
Program in Thailand was one of the early programs adopted
in 1956 on an experimental basis in limited areas. By 1962
the Community Development Program was extended to cover the
entire country. Since then the Program has been the respon-
sibility of a newly established department which is under
the Ministry of Interior. During a 15 year period, the Com-
munity Development Department has launched a number of de-
velopmental projects in the rural sector. Many of the pro-
jects were introduced by foreign agencies, and some were
initiated by Thai policy-makers. Constraints and operational
problems of development projects have constantly been found

in various official documents and publications. None of the



publications explicitly explained the causal factors of such
constraints and operational problems. In addition to that,
many new development projects continue to be introduced to
the rural sector while the existing projects have not yet
accomplished their objectives. Who makes the decisions
about introducing new projects? What are the major deter-
minants causing constraints and operational problems; is it
the donor system, the recipient system, the rural sector, or
are all three interdependent and influencing each other?
What are some major consequences of development in the rural
sector? These are some of the questions that this study

seeks to answer.

Objectives of the Study

The purpose of this study is to formulate a hypotheti-
cal model which illustrates the interaction process between
the donor system, the recipient system, and the rural sector.
The model will be used as a structural framework to examine
the causal effects and course of actions that derive from the
system interaction process. Special attention will be given
in this study to the interactional process within the bureauc-
ratic system. The specific objectives of the study can be
summarized as follows:

1. to analyze the influence and assistance of
the donor systems, and the involvement of
project adoption process of the recipient

system;



2. to analyze the course of actions in terms
of the decision-making process, the com-
munication process, and the organizational
boundary maintenance process within the
bureaucratic system, and to identify con-
straints and operational problems that
derive from these processes;

3. to analyze the influence of the bureaucratic
system on the rural sector and to evaluate
the impact of the Community Development Pro-
gram in terms of institutional, technologi-
cal and physical changes in the rural com-

munities.

Review of Literature and Theoretical Orientation

Internal and External Impetus in
Development Strategies

In general, rural development can be viewed as strate-
gies designed by governments to improve the economic and
social life of the rural sector. In a micro view, rural de-
velopment is a revised version of rural progress--not auto-
matic progress, but guided change with a comprehensive plan
in a designed direction. Thus, rural development requires
policies and strategies that deal with all sectors of the
total system and its subsystems.

Development policies and strategies in rural develop-

ment may be generated by the external agencies through the



stimulation of foreign aid, or by the indigenous agencies.
After World War II, foreign aid played a major role in so-
cial development in most of the developing countries. It
was quite common to find development programs being imple-
mented in many developing countries under financial support
or technical assistance either from a particular advanced
country or from an international agency. At the same time,
government officials have been sent to Western countries
for education and special training. Consciously or uncon-
sciously the trained officials brought back development
concepts and styles of thought uniquely relevant to condi-
tions in the Western world. New development programs were
eventually introduced by the trained officials without care-
ful consideration as to the suitability of local socio-
economic conditions.

The good intention of foreign agencies in introducing
new approaches and strategies to the developing countries
is obvious, but whether the new strategies are practical
and consequences of such strategies are really beneficial
to the rural sector, is doubtful. Nairn (1966) analyzed
and evaluated two UNESCO educational projects in Thailand
designed to stimulate the operation of Thai education in
rural areas. By the 1960s the two projects had failed to
achieve very much. Nairn concluded that such technical as-
sistance programs had been designed to speed Western-style
technological development in Asian societies without con-

sidering if this was altogether a desirable or feasible



goal of rural development.

The worldwide community development movement during
the late 1950s was a good example to illustrate the impor-
tant role of foreign aid agencies. It was believed that
the rapid growth of community development was due primarily
to its promotion and financial support by the United States
and several United Nations agencies. By 1960 the United
Nations estimated that over sixty developing nations in
Asia, Africa and Latin America had launched community devel-
opment programs as a national strategy to promote the bet-
terment of the rural sector.

In the late 1950s, when community development was in
a decade of prominence, it was recognized as an institutional
approach to rural development, local initiative was stressed
in the full utilization of external as well as internal re-
sources. The idea of an institutional approach received
less attention during the 1960s. By 1970 the issue of com-
munity development is found in two major recurring themes:
the first emphasizes the improvement of material conditions
of life and measures success in terms of technical gains
and economic growth. This type of development is sometimes

expressed as the achievement of "physical targets." The

d theme fc on the development of local groups
which have skills in problem solving, strong identification
with the locality, and a spirit of self-reliance (Zimmerman,

1970:78) .



According to Bernard, community development is one of
the Western paradigms that is imposed on the Third World.

By quoting Gunnar Myrdal's critical view, Bernard (1973:170)
agrees that Western paradigms were seriously distorting;
they conformed to the historical experience of the West but
they did not apply to the Third World. After almost twenty
years, Irwin Sanders (in Sills, 1968:178) concluded that the
greatest gain from the years of experience with community
development was simply the better understanding of village
problems it afforded to higher government officials.

Failure in development programs should not be consider-
ed as the sole responsibility of the foreign agencies. Any
program certainly has involved and has been affected by a
number of other factors. A newly adopted program is normally
considered and agreed upon by both the donor agencies and
the recipient agencies. It is not totally an externally im-
posed program. As Caldwell (1974) points out, the develop-
ing nations have shown again and again their interest and
desire to modernize. The responsibility of which values a
nation attempts to preserve, and which methods will be em-
ployed, is up to the developing nations themselves to decide.

Bureaucracy and its Effect in the
DeveIoEment Program

Once a development program gets started, implementa-

tion is usually left to the bureaucratic organization of
the recipient country. The foreign agency may still play

a major role in technical assistance and continue financial



support. The adopted program on one hand involves a new set
of changed strategies, and on the other hand, the new strategy
is administered under the old administrative structure. The
achievement of the new strategy is subject to the administra-
tive mechanism and the management skills of the recipient
country. A bureaucracy unfortunately has its own limitations.
To affect a structural change in government bureaucracy is

not an overnight issue.

When development strategy is transmitted into action,
conflict in operation may arise within the bureaucratic hier-
archy. From Nairn's (1966:125) study, he views foreign aid
as an interference of alien personnel with alien methods in
the internal operations of a recipient nation. At the high-
est policy levels there may be agreement between donor and
recipient about general lines of approach. At the working
level, however, the situation changes. Some authority is
needed to buttress even the most benign methods of persua-
sion. The UNESCO projects provide convincing evidence that
significant change in rural community depends not upon iso-
lated local efforts but upon the influence at the central
administration level.

The central administration has its limitation in exer-
cising certain authority on development programs too. The
central administration is compartmentalized into different
agencies. Each agency has its own assigned task and objec-
tives in carrying out development programs. Although rural

development has its general objectives set by the incumbent
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government, the strategy and approach to carry out the pro-
grams by different agencies may conflict with each other.
Cooperation and coordination in program implementation is
almost impossible when such efforts must deal with various
autonomous agencies. Besides that, different regimes which
come into power may formulate policies and set a priority
of programs according to their political interests. A
change of political power, which occurs quite often in many
developing countries, undoubtedly will affect the relation-
ship of the donor agencies and the recipient agencies, as
well as the policies in rural development.

A bureaucracy has its own history. In most of the
developing nations, bureaucratic structure is either a her-
itage from colonial times or a product of the monarchical
pattern, or a combination of both. Siffin (1966) traced
the historical development of Thai bureaucracy and found
that the current structure was shaped by a monarchical struc-
ture with a moderate influence of European style. No matter
what the roots of the present structure, bureaucratic be-
havior is certainly infused with social and cultural fac-
tors. Officials who are actors in the bureaucratic system
are expected to interact within the context of social values.
Rubin (1974) concluded in his study that many of the opera-
tional problems existing in government bureaucracy are mag-
nified by the Thai's expectations of proper superior-
inferior relations. In his findings, the rural official is

faced with the same ambivalence about his superior and
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subordinate roles. The official is frustrated by the need
to please the bureaucratic superior, while at the same time
aiding the villagers despite severe resource limitations.
Tangible and intangible results in development are often am-
biguous at the project implementation stage. The official
is aware of the need to bring about long-term attitudinal
change. Yet to survive in the bureaucracy he must produce
visible results for his superior (Rubin, 1974:94).

Political weakness often leads to administrative inef-
fectiveness. As Riggs wrote (in Finkle and Gable, 1968:415),
without firm political guidance, bureaucrats have weak in-
centive to provide good service, whatever their formal, pre-
entry training and professional qualifications. They tend
to use their effective control to safeguard their expedient
bureaucratic interests--tenure, seniority rights, fringe bene-
fits, toleration of poor performance, the right to violate
official norms--rather than to advance the achievement of
program goals. It is hopeless to expect a strong political
system especially where a country has no distinction between
political party and bureaucracy. In some countries they be-
long to the same group. As Myrdal (1968:392) described it,
Thai ruling oligarchy consists primarily of the top echelon
of the officer corps and civilian bureaucracy: since the
former have their roots in the latter, the two groups over-
lap.

When Riggs (1966) analyzed the problems involved in

Political development with special reference to the role of
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bureaucracy, he concluded that Thailand is a "Bureaucratic
Polity." With the exception of a few short periods, Thailand
since 1932 has been a country where there have been no poli-
tical parties at all. The center of authority lays with the
senior officials which number fewer than 250 men. The poli-
tical process has operated within this group by means of
cliques and coups. The findings of Riggs in the 1960s is

not much different from that of Jacobs in the 1970s. When
Jacobs (1971) examined Thai society in terms of institutions,
he used "Patrimonialism" as a term to explain why the econamic
potential of the rural sector has not been fully developed.
He concluded that if it had been developed, it would have
undermined the paternal service role of the bureaucracy.

The bureaucratic system is not simply an intermediary
to bring in new technology and financial aid from foreign
countries. The foreign aid is only one part of developmen-
tal input in which the recipient system has a choice to de-
cide what kind of foreign input is more productive in pro-
moting rural development. The question arises as to whether
the recipient system is able to select the foreign input
properly, then absorb and fruitfully digest the ingredients
through the existing mechanism. With the nature of bureau-
cratic dynamics and political weakness as discussed previ-
ously, it is hard to insure a fair result of productive de-
velopment programs.

Study of government bureaucracy suggests that a bureau-

Cratic organization is an organization that cannot correct
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its behavior by learning from its errors. Bureaucratic pat-
terns of action, such as the impersonality of rules and the
centralization of decision-making, have been so stabilized
that they have become part of the organization's self-
reinforcing equilibria (Crozier, 1968:187). Let us now look
at some basic characteristics of bureaucracy.

When bureaucracy refers to governmental organization,
it is characterized by a rigid hierarchy of bureaus, adminis-
trators and petty officials. The most important character-
istics, common to most bureaucratic organizations and often
stressed in the literature, are specialization of roles and
tasks, the prevalence of autonomous, rational, nonpersonal
rules in the organization, and the general orientation to
rational, efficient implementation of specific goals (Blau,
1963). Non-personal rules determine who shall be chosen for
each job. Two basic rules dominate in most bureaucratic
systems. First, promotion is determined by open competitive
examination, and second, seniority determines job allocation,
transfer, and promotions. Usually officials' personality
and past work achievements are not taken into consideration,
especially when the seniority rule is applied (Crozier,
1968:188) .

Once a society has developed from a traditional to a
modernized stage, there is a need for bureaucracies. In the
twentieth century, most of the developing countries have
heavily relied on the bureaucracies in their attempt to in-

Crease output by newly introduced technology and to allocate
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national resources. Social services and legal services are
other major tasks of the bureaucracies. It is not only so-
cial and economic goals which bureaucracies have been ex-
pected to achieve. Bureaucracies are also essential in meet-
ing basic political requirements, at least for the mainten-
ance of national independence and unity.

In using bureaucracy to deal with these social econo-
mic, and political problems, leadership in bureaucracy is
confronted with difficulty between the immediate organiza-
tional objectives and the overall bureaucratic objectives.
Since bureaucracy comprises numerous organizations with dif-
ferent objectives to carry out specific assigned tasks, or-
ganizational boundary maintenance is therefore an unavoidable
phenomenon when these organizations have to interact with
each other within certain limits.

Every orgahization, however, must continue to adjust
to some kind of goal change in order to cope with the chang-
ing environment. Government organizations are no exception,
although the ultimate goal is to serve the public, means
and approach to achieve such a goal are often flexible. In
reality, the organization's original objective may be neg-
lected without being changed officially and the organization
may develop alternative or competing objectives which are
more in line with the interests of its staff. Or the or-
ganization may see its predominant task as maintaining and

expanding itself (Etzioni, 1969:155).
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Change in organizational objectives, and development
strategies are consequences derived from the decision-making
process. The structure of decision-making within the bureau-
cratic organization is one of the predominant factors that
limits the design and process in making decisions. In gen-
eral, the power of decision-making in most bureaucratic or-
ganizations is focused at the points where the control of
resources is located. People who make decisions are often
at the top and lack direct firsthand knowledge of the prob-
lems confronted. On the other hand, the field officials who
know the problems can never have the power to decide.

A bureaucratic organization is composed of superimposed
strata that do not communicate very much with each other.
There is very little room for the subordinates to cut across
the strata to help the superior in making decisions (Crozier,
1968:190). Decisions in major policies are often made where
power is located. The concentration of decision-making and
the concomitant strata isolation make it impossible to ex-
pect a continuous adjustment in development policy which
will coincide with the changing environment in the rural
sector. Since development policy is formed at the top, a
uniform approach to all rural communities is often the case,
irrespective of differences in social and economic condi-
tions. Of course, almost every position in the bureaucracy
involves some decision-making, but most decisions are mat-
ters of routine judgment, or decisions that must conform to

the top echelon.



16

Decision making process is very much influenced by
the leadership pattern. It has been found that leadership
behavior affects both behavior and attitudes at lower levels
in the organization (Hall, 1972:268). As in Gouldner's
(1950:17) definition, a leader is usually any individual
whose behavior stimulates patterning of the behavior in some
group. The leader in the bureaucratic organization, there-
fore, has an influence on what the subordinates do and
think. In this case, the lower echelon may easily alter
their decision in order to find consistency with those of
the leaders. In most hierarchical bureaucracies the ten-
dency of subordinates to go along with the wishes of their
superior is not uncommon. In order to avoid inconsistency
with a superior, the lower echelon often pass a non-routine
issue upward for decision. In Thailand, the habit of pass-
ing decisions upward has resulted in great delay in public
service. Even ministers have been known to refuse to de-
cide matters that are clearly within their jurisdiction,
preferring instead to pass them on to the cabinet for col-
lective resolution (IBRD, 1959:225).

Decisions are not merely based on individual premises.
When an individual decides upon a particular course of
action, some of the premises upon which this decision is
based may have been imposed upon him by the exercise of
the organization's authority over him; some may have been
the result of his training; others may be his desire for ef-
ficiency, and still others may be a consequence of his or-

danizational loyalty, and so forth (Simon, 1965:123). Of
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all the modes of influence, authority can be considered as
one of the major forces that give an organization its command
to move on action. The exercise of authority involves an
expectation of obedience by the one who possesses authority
and a willingness to obey by those who are in the scope of
authority. The division of labor, the specialization of
roles and tasks in bureaucracy imply a hierarchy of author-
ity.

Rural development requires not a single agency but
compartmentalized agencies with specified tasks to perform.
Therefore, the bureaucratic structure is not only a horizon-
tal line of agencies but a strata of vertical lines of
functional units that possess certain amounts of legitimate
authority. These intermingled organizations interact with
each other according to their roles and functions. When
personnel, equipment, money, and technical know-how are
scarce, there is a tendency to protect and preserve the re-
sources, and to search for means of obtaining resources in
order to maintain the organization. The interaction pat-
terns that occur under the sphere of legitimate authority
and the scarcity of resources between functional units will
certainly affect the development programs, and consequently

there will be an impact on the rural sector.

Syndromes of Bureaucratic Organization

Perrow (1972:59) reclassified Weber's ideal types of

bureaucracy into three major categories: (1) the structure
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and functions; (2) the means of rewarding efforts; and (3)
protection and promotion of individuals. The discussion
that follows is an attempt to use Perrow's classification in
reflecting some syndromes of bureaucratic organization in
some countries where studies have been done both by Western

scholars and indigenous researchers.

The Structure and Functions

Riggs (1964:209) distinguishes between authority and
control in the developing countries. "Authority" is formal
power while "control" is informal. It is often difficult
for an outside observer to determine the informal authority
structure in bureaucracy. Personal patterns of power instead
of legitimate authority often become the dominant force in
the bureaucracy. In some cases informal power can flow from
a man who happens to be in favor with those at the top of
the bureaucracy. The formal organizational chart of an
agency is only a written hierarchical blueprint to identify
the formal designation of functions. As Riggs points out,
"if you find an organizational chart which purports to de-
scribe the structure of a government department, with elabo-
rate statements of the duties of each unit and post in the
department, you will hold this chart formalistic if you
find the real people and units in the department doing dif-
ferent things from those mentioned in the chart" (Riggs,
1964:210). The chart itself indicates the relationship of

authoritative hierarchy within the organization, but in real
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situations one may find the control of power is not consist-
ent with that of the chart.

In spite of extensive written regulations, it is the
informal rules which count in most of the government bureau-
cracies. The informal rules can be a deviation of formal
regulations; the deviation varies among persons, and depends
upon the effectiveness of the control mechanisms which oper-
ate in the bureaucracies. Studies in many countries show
that informal rules become more institutionalized and may be
a more effective form of control than written regulations.
It is common for formal rules to be ignored altogether (Riggs,
1964). The written functions and rules of an agency can also
be used by individuals for their own advantage. A common
Saying quoted by Varma (1973:97) in Indian bureaucracy,
"show me the man, and I will show you the rule." If; is un-
doubtedly true that the written rules have been perverted
to benefit individuals in many government bureaucracies.

The perversion of rules is a crucial factor in creating cor-
fuption.

In every government agency, there is no doubt about
Who ranks where within the hierarchy, because the rankings
Of the individual officials follow a strictly defined hier-
archica)l pattern. Since the rank and hierarchy means power,
it Ss quite common to find that officials put emphasis on
the Power characteristics of their job rather than on their
set"i.ee obligations. The bureaucratic employees tend to

1°°k upon themselves as officials rather than public servants
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(Greenberg, 1970:7). The hierarchy has its meaning in rank
and authority whether it is formal or informal. At the same
level of hierarchy within a given agency you may find that
there is a more dominant force in one position than in the
others. It all depends on the matter of function and leader-
ship pattern. How one can preserve the dominant power with-
in the given position is a personal tactic. As Rubin (1974:
8) observes in his study of Thai bureaucracy:

"The bureaucrat is portrayed as desiring only

his own career advancement within the extremely

hierarchical and personalistic bureaucracy. To

achieve these ends he must spend his time in

pleasing and "buttering up" his boss. The su-

perior in turn is concerned with maintaining

his own position. Accordingly, formalistic

reports which make the subordinate appear good

on paper are more valuable to the official

than the successful completion of a development

project."

Because of the formally and informally defined hierar-
chy, an intense stratification within the agency is created.
This in turn creates an obstacle in the communication pro-
céss. It is very difficult to transmit critical information
and controversial ideas through the hierarchical channels.

A common complaint of superiors is that whenever the supe-
Triors want to make a decision, they ask for more alternative
infoznmtion, but always get back the same set of information,
1eﬂ"ing no range for choice. All controversial information
has been filtered out from level to level before reaching
the top. Thus, changes do not occur very often within the

b“reaucracy 2
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At least two common symptoms appear in the developing
countries with respect to the political control over the
bureaucracy. First, due to the weakness of political organi-
zation. There is no real power to control the bureaucratic
performance. Second, an intense overlapping between the
Political and bureaucratic systems. It is hard to determine
who is an administrator and who is a politician, since
"bureaucrats" also take part in political activity and
"politicians" make administrative decisions (Riggs, 1964:
55-56).

One popular administrative pattern which exists in the
developing world is "centralization." Almost every one knows

about it, but no one is able to make any drastic change in
it. Finucane (1974:177) describes the situation in Tanzania
which relates to the rural development program as follows:
It is sometime difficult for local people to
respond with enthusiasm to a call for develop-
ment work which may be to their benefit, but
which has been decided upon and planned by an
authority hundreds of miles away....A civil
servant in a region cannot spend even a single
cent of government money without asking and
receiving authorxty from his Prlnc1pa1 Secre-
tary who is in Dar es Salaam."
It is quite clear that the centralized structure of the gov-
Srnment bureaucracy is not only a dilemma within the organi-

zatiCﬂI, but it is also a serious setback to the development

Program as well.
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The Means of Rewarding Efforts

Bureaucratic employees exhibit a wide range of goals
and motivations for seeking organizational positions. Among
the most important motivations are income, prestige, power,
security, loyalty, and personal self-interest (Dawns, 1967:2).
Greenberg discusses the bureaucratic motivation in Mexico
and divided the employees into different categories reflect-
ing similar characteristics in most of the developing coun-
tries. According to Greenberg (1970:104-105), the motiva-
tion of base workers and low-ranking personnel appears to
Center on security and convenience. This category does not
Seem to place emphasis on efficient performance, viewing
their work as something which they are obligated to do rather
than as something which serves a useful and necessary purpose.
The middle-level technicians and administrators reflect their
situation with ample loyalty to the superior. The techni-
cians take pride in work while the administrators are greatly
motivated by the desire for power and income. The bureau-
Cratic elite appears to be motivated by several seemingly
Contradictory desires. They all display great pride in the
Accomp)ishments of the agency and a wish to serve the public.
H°"ever, a desire to increase their incomes is also a strong
MOtivational force. The chance to make money is institu-
ti"“al:i.zed in the positions which the administrative elites
°°°“Py, which are of a reward nature.

The use of official cars for personal affairs is also

a ¥ AR 3
SOmmon practice among most government officials, and it
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is a source of personal prestige. One of the excuses known
to the public is that a car is too expensive for middle ad-
ministrators to purchase, therefore, it is rational to offer
some personal inducement to the officials. This sort of
issue has been debated in public during the past two decades
in Thai bureaucracy, but there seems to be no alternative
Solution.

On the average, officials receive lower salaries when
compared to those who work in the private sector. But the
Social esteem and prestige that officials receive is particu-
larly high. Security and privilege after retirement is also
One of the major attractions to most government employees
(Greenberg, 1970). The attraction has great impact on the
attitude of the parents toward the fuﬁure career of their
children. Research results in Thailand reveal that most
farmers believe their son's future career would be best if
he becomes a government employee (Yatsushiro, 1966). The
feason is not the high income but rather the special privi-
leges and social prestige that go with government positions.

In countries where political organization is either
Weak or overlapping with the bureaucracy, the fringe bene-
fits which the officials receive is almost equal to the nor-
mal Salary. For instance, officials in Mexico (Greenberg,
1970) are entitled to receive overtime pay; arbitrary com-
Pensatjon between the difference of the government salary
ang tpe private business; and over-salary according to cost

ef living for various locations where officials are stationed.
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Certain levels of officials in Thailand receive children's
education fees, rental housing costs, medical care, overtime
pay, and relocation costs. It is commonly found that the
higher ranking officials receive greater rewards than the
lower ranking officials in most of the fringe benefits. Be-
sides, the administrative elite also receive extra pay for
serving on various committees.
In analyzing bureaucratic motivation, Anthony Downs

(1967:95) concludes that there are two types of employees

in most organizations--"climbers" and "conservers." Climb-
€rs are persons in whose value systems power, prestige, and
income are dominant motives. They are young men on the way
up, career-oriented men who do not stress security as a
goal. Conservers, on the other hand, have security as their
main goal. Retention of benefits is a primary preoccupation
of conserver types. They consider themselves professional
employees of the government. There is no empirical research
data to support the conclusion of Downs in the developing
country bureaucracy as yet. As Heady (in Riggs, 1971:460)
Points out, the knowledge of actual behavior in developing
bureaucracies is grov;ing but is still grossly inadequate,
l"'al'f‘-l'-eulax:ly as to internal operating characteristics.
HWeVer, general findings from various studies indicate that
alth()’ugh many officials are not themselves strongly motivat-
ed to join the bureaucracy, most of them do expect a career
in the bureaucracy to provide power, high status, a life of

e°mfort, and more importantly security.
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Protection and Promotion for the Individuals

In most of the developing bureaucracies, recruitment
for new officials is usually based on educational qualifica-
tions and a competitive examination. This is true of the
entering stage, for after all, success in a government ca-
reer is not necessarily measured by one's technical compe-
tency and accomplishment. Promotion may require selective
qualifications and educational attainment, and may or may
not require a competitive test, all of which vary as to par-
ticulars from country to country. However, the test results
are not always the major factor determining the promotion of
A person. Other factors like "suitability" are sometimes
more important.

Many studies indicate that the recruitment of new of-
ficials, the promotion process, and the transfer of offi-
cials within the bureaucracies are quite often influenced
by politicians and by kinship relations. According to Varma
(1973:97) political influence constitutes a potent danger in
Producing incompetent officials since many of them were se-
lected not on merit, and they continue in service in spite
°of bag performance. Greenberg (1970:100) describes frankly
that a very common method of recruitment, apart from direct
Personal or family connections, is the writing of a letter
by a high-ranking politician to someone who has ultimate
a“thority in the selection process. This incidence of such
il"tel‘vention applies to others as well as politicians. Very

©£ten a "verbal consultation" or a letter can also be written
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by a member of the bureaucratic elite to his subordinate
who is in charge of the recruiting process.

The promotion of officials to different positions, in-
fluenced by kinship, clan group, and clique relationships,
is another common practice within the bureaucracies. One
can easily find relatives, kinship groups who are working
together in the same agency. Key positions of an agency are
Passed out among clan members. In addition to that, senior-
ity plays an important role in position promotion. The im-
Pact of these promotional rules is to hamper many young men
who are active at the beginning but tire of waiting in line.
Even when their early achievement is well accepted, they
Cannot advance to the next level because of their age or
the number of years in service is not sufficient to qualify
them. As a consequence, seniority systems seem to preserve
the status quo of unqualified officials in the bureaucracy
(Varma, 1973).

Some studies reveal that position promotion in the
bureaucraey does not necessarily rely on seniority and ac-
Complishment. The individual official knows that his ad-
Vancement depends on the justice or prejudice of his supe-
Tior. fThe easy way to be promoted is to build up personal
1°Yalty, and to devote oneself to his superior's personal
affairs more than official business. As Wit (1968:142)
pc’iflted out in his study, "excessive subservience and defer-
Shce to superior leads individuals to devote more attention

to Pleasing and cultivating their bosses than to efficient
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and productive job performance."

Though some of the instances cited here may be extra-
ordinarily remote by Western standards, yet these are ob-
served cases that appear in various studies and many more
could be cited. Most of the studies in contemporary bureau-
cracy tend to examine, clarify, and describe the bureaucratic
characteristics as an ongoing phenomenon without looking
deeply into the causal factors that create such characteris-
tics. This might be one of the most interesting and challeng-
ing areas for future research. I would like to conclude with
a brief reference to a personal opinion which I wrote some
time ago. In the words of Perrow (1970:4), "people's at-
titudes are shaped at least as much by the organization in

which they work as by their pre-existing attitudes." This
is a reflection of my attitude concerning how one can sur-

viwve in the bureaucracy.

"There are four alternatives that one can choose
to survive in the bureaucracy: First, you must
forget and ignore your good intention, your self-
discipline, your life philosophy, and your tech-
nical qualifications, so that you can enjoy and
go along with the bureaucratic system. Life is
too short to be a reformist in the bureaucracy.
Secondly, if you cannot devote yourself to the
first category, then it is better for you to de-
cide, as early as possible, to leave the govern-
ment before it is too late. If you decide to
stay, then be prepared and ready to sacrifice
yourself and cease to grow intellectually.
Thirdly, you may follow what Buddha called 'A
middle way,' pretend and direct yourself to go
along with the system, but you should not con-
form or insist others to'do so if you are in a
position to avoid it. You may change some things
within your legitimate power whenever you have a
chance, but remember the change must not affect
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too seriously on other's personal interests.
You must keep building up your competency and
gaining credibility within the system, so that
you will have a constant energy to fight in a
middle way. By doing so you may not gain any-
thing for your own, and may not change anything
drastically. The last alternative is to be a
revolutionist or an aggressive reformist. You
may be labeled as 'Deviant' in the system. If
you choose this pattern, the position you hold
will not last long, especially if you are hold-
ing a key position. There are two possible
consequences: one is to transfer you to some-
where with idle role and hang you up in the
corner; and the serious one is to fire you with
an excuse of deviant behavior if you do not
give up your choice, there are a lot of traps
you can easily fall into."

"System Approach" as a Theoretical Framework

The following discussion is an attempt to draw a theo-
et ical framework which will serve as a conceptual tool in
this study to analyze the complexity of rural development
in terms of system interaction process. Many approaches to
2 Theoretical framework may be employed in organizing a study
ST X ural development. The "system approach" seems to be an
aPIPl:::pziate one when social phenomena are under study. As
= See it, the system approach can help us to understand the
Structural conditions in the rural communities as innumerable
interconnections with other systems both within and without.
The system approach can direct us to comprehend the inter-

*elated systems, the functions which a particular system
perforlns, and how it affects the other systems.

Toennies, Max Weber, Durkheim, and Cooley acknowledge

the fact that man is not only an individual and a social be-

ing, but part of groups and larger social structures (Chodak,
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1973:124). Man, is undoubtedly the most vital component of
the system, who constantly interacts and makes adjustments
to other environments. It is my belief that societies are
constituted of systemic relations and, therefore, have to
be explored as systems. This is not to say that all other
appxroaches have to be replaced by a system approach. I
would agree with those critics of system theories who point
owut that numerous societal phenomena cannot be explained by

means of a system approach. Yet numerous questions posed

by xural development can be best answered by means of a sys-
tem approach because of its complexity and involvement of

Vaxrious sectors.

The word "system" is used here to refer to any group
©f human beings (Axinn, 1975:2), members of which share cer-
tain key elements like objectives, norms, status-role, power,

AnA  gocial rank. In one case the system may be the Community

Deve lopment Department of the Ministry of Interior. In an-

Sthex case the system could be a group of administrators at
the Provincial level, or a group of local leaders in the

village. Systems are constituted of standardized, replace-
able » exchangeable elements in patterned, repetitive, regu-

lar jnteractions (Chodak, 1973:123). An effective under-

stal!lc'iing of system action and of system interaction process
Needs to identify the elements comprising the system as in-
dications and measurement of differences in the related sys-
tems. For the purpose of this study, the key elements of a

Social system have attributes as follows (Loomis and Beegle,
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1975:3=7):

Ends and objectives: Changes that members of the sys-
tem expect to accomplish through the operation of the system.
Retaining of the status quo is also an end and objective of
the system. Norms: Rules or guiding standards that are

socially accepted or unaccepted within and without the sys-
tem. Norms govern the application of means in the attain-
memnt of ends or objectives. Status-role: Both are important
de termninants of what is to be expected from an incumbent and
how the role is performed by him. Power: The ability to
Comnitrol or command over others. There is legitimized power
designated as authority and non-legitimized power which may
take the form of influence or coercive force. Social rank
ox. Standing: A member's rank in a given system is derived
from more than one status-role in the system, from status-
T©le outside the system, and power and wealth both inside
and outside the system.

The above elements can be applied to individual members
°f the system, or to a system as well. The attributes or
Slements are significant determinants of system interaction
Pattern. Interaction between systems is a reciprocal action
©X  influence--a two-way directional process. There are two
kinas of interaction: horizontal interaction--interaction

baseqd on equality of position of the interacting system; and
Vertical interaction--interaction based on differences of

POsition of the interacting systems.
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When system interaction takes place, at least three
major processes have been involved in conducting and direct-
ing the patterns and consequences of interaction: the

deci sion-making process; the organizational boundary mainte-
nance process; and the communication process. The decision-
malk ing process is a process whereby alternate courses of
act ion are reduced. The strategy of action involves decision-
malcing is primarily based on the systems' members in terms of
the available choices and the maintenance of the elements.
Communication is a major process that serves to transmit in-
foxmation which includes knowledge, opinions, attitudes, and
decision of action from one system to another. Communication
between systems is carried on through formal and informal
channels which usually provide the opportunity for two-way
intexaction in which individuals are both imparters and re-
Cei~rers (Loomis and Beegle, 1975:8). Organizational bound-
AYY maintenance is a process whereby members of the system
retain their identity, value orientation, and interaction
Pattern when a system interacts with other systems. When a
SY¥Ysten engages in the process of boundary maintenance, it
act:i'vely resists forces that tend to destroy the identity

AndA the interaction pattern (Loomis and Beegle, 1975:9).

Methodology and Hypothetical Model

Th&Modc—:l of Systems Interaction Process

Having reviewed the relevant literature and theoreti-

cal framework, it is appropriate to propose a model of
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systems interaction process for the study of rural develop-

ment in Thailand. It is quite clear that the previous re-
search has not linked the related determinants of rural de-
ve lopment together and conceived them all as a system inter-
actional process. Failure and success in rural development
is not merely a question of strategy and approach, and it is
not a question of Western paradigm, nor a question of bureau-
cxratic dynamics. Rather, rural development is a complex pro-
cess that involves compartmentalized systems interacting
wi th each other. As the literature appears, the theoretical
model of rural development may be analyzed meaningfully in
texms of systems interaction process between the foreign
Agencies as donor systems, the bureaucracy as a recipient
SYsStem, and the rural sector as a system reflecting the im-
Pac+t on rural development. Figure 1 presents an overview of
a hyPothesized model of systems interaction paths in Thai

Taxra ] development.

velapment_ Input.

Foreign Government Rural
Agencies Bureaucracy Sector

Donor System Recipient System Development Impact

Figure 1

An Overview Hypothesized Model of Systems
Interaction Paths in Thai Rural Development
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Operational Hypotheses of the Model

The following three stages will be used as interrelated
operational models to examine the complexity of interactional
process between relevant systems in Thai Community Develop-
ment Program since 1960s to 1976. Figure 2 presents the
f£fixrst stage of the interaction paths between the donor sys-
tem and the recipient system. If the hypothesized model is
valid, I would expect that the Community Development Program
in Thailand has been influenced by the vertical interaction

Process between the donor system and the recipient system.

The
Community
Development

Department

Foreign
Agencies

in Thailand

. oo ’

o ]

==2nor System I Community '
' Development !
: Program '
' ]
: )

Figure 2

Stage One: the Interaction Paths Between the Donor
System and the Recipient System, and its Influence
on Thai Community Development Program
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Figure 3 presents the second stage of the interaction
paths within the bureaucratic subsystems and its consequences
in terms of constraints and operational problems in the Com-

munity Development Program. If the hypothesized model is
valid, I would expect that the constraints and operational
problems in the Community Development Program are conse-
guences of the vertical interaction process within the bureau-

cxr atic subsystems.

Policy-making and
Re source-control

Sy stem

Constraints
and Operational

Admjnistrating
Problems in .

angq Supervising

Sys<€enm

Community
Development

Imp Jementation

anq operating
%

Figure 3

Stage Two: the Interaction Paths Within the
Bureaucratic Subsystems and its Consequences
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Figure 4 presents the third stage of the interaction
paths between the bureaucratic system and the rural sector,
and its impact on the Community Development Program. If the
hypothesized model is valid, I would expect that the impact
of +the Community Development Program is limited by the ver-

tical interaction process between the bureaucratic system

and the rural sector.

Bureaucratic
System

)
Impact of the '
Community .
Development '
Programs E

Rural
Sector

Figure 4

Stage Three: the Interaction Paths Between the
Bureaucratic System and the Rural Sector, and its
Impact on the Community Development Program
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Unit and Scope of Analysis

In the first stage of the hypothesized model, the organi-
zation will be used as a unit of analysis. For instance, the
United Nations Educational, Scientific, and Cultural Organiza-
tion (UNESCO), and the United States Operations Missions (USOM)

wil 1l be considered as a separate unit of analysis in the donor
sy sten; and the Community Development Department will be con-
sidered as sole unit in the analysis of the recipient system.
The scope of analysis in the first stage will include the his-
toxical background of foreign aid to Thai CD in general and
then narrow to focus on the aid of UNESCO and USOM, the influ-
ences and assistance of the donor systems, the involvement and
Process of project adoption by the recipient system, and fi-
nal 1y the interactional patterns between the two systems.

In the second stage of the hypothesized model, the

Unit of analysis is based on three interrelated bureaucratic
s“uassjfstems. Namely, (1) the policy-making and resource-
COntxrol system which refers to (a) the Director-General and
his Deputies of the Community Development Department, (b)
the p Regional Center's Directors, and (c) the Directoré
°f Dijvisions in the CD Department; (2) the administratiné
ang Supervising system which refers to (d) the provincial
Govexnors and their Deputies, (e) the provincial functional
officials, and (f) the District Officers; and (3) the imple-
Mentation and operating system which refers to (g) the dis-
trict functional officials, (h) the district CD Officers,
and (i) the village workers.
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The scope of analysis in stage two will include the
functional structure and interactional patterns of the three

bureaucratic subsystems. The seven major development pro-

Jec+ts will be used as case studies to analyze the course of
a@ction in terms of the decision-making process, the communica-
T ion process, and the organizational boundary maintenance
B> X Ocess between the bureaucratic subsystems. The constraints
|AaAxmA operational problems of the seven major development pro-

Jects will also be diagnosed to find out the causal factors

that may derive from the interaction process of the bureau-
< xXatic subsystems.

In the final stage of the hypothesized model, the Com-
munity Development Department will again be considered as a
amnijit of analysis in the bureaucratic system, and the rural
\’illages where CD programs have been operated will be treated
=™ == rural sectors. The scope of the analysis will include the
irlvestigation of the interaction patterns between the bureau-
“=xatic system and the rural sector. The impact of the Com-
x‘\\.u'aity Development Programs will be evaluated by individual

<X evelopment projects as well as by areas of operations.

Data Sources and Method of Analysis

There are three reasons why this study has chosen to
Smploy a documentary analysis instead of survey research.
¥ jirst, there have been numerous field research reports and
Official documents which contain sufficient information for

®his study. The data sources that will be used for the
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analysis can be classified into six major categories: (1)
the field research and evaluation reports published by the
Commmunity Development Department, and by Western researchers;

(2) the CD staff and field officials meeting minutes; (3)

Tthe monthly summary on problems of field operations; (4) the
admainistrators and field officials seminar reports; (5) the
= e 1 ected official correspondence and circular letters; and

€6 ) the official statistical bulletins.

Secondly, from my personal experience in working as a
X"« ssearcher in the government bureaucracy since 1962, it is
& ther difficult to design research which can avoid bias
X2 A the unwillingness of the incumbent officials in answer-
ihg the questionnaires, especially when this study is design-
=SA o analyze several correlated bureaucratic phenomena.
Finally, as Director of the Research and Evaluation Division
<SS E the Community Development Department since 1969, this
“™Wr<uld be an appropriate time for me to reinvestigate, search
Qut, and analyze the research reports which I have personally
Q-5~x:ect:ed and participated in during the past decade and put
them objectively together from a theoretical perspective.

The method employed in analyzing the documentary

=S| ources will be an analytical explanatory presentation.
-I'here will be no attempt to use statistical tests. Instead
Fenuine cases in point, narrative descriptions, and statisti-
<& tables will be quoted and reconstructed from the avail-
|b)e sources in order to support or to reject the hypothe-

| ized model. A check-list technique will also be used as
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an analytical tool for classifying and sorting out pertinent
information from various sources according to the scope of

this study.
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CHAPTER 1I

HISTORICAL CONDITIONS IN THAILAND

This chapter presents a descriptive analysis of the
dewelopment of Thai bureaucracy and the emergence of the
cou\rnunity .Development Program in Thailand. The first sec-

T 3 on will examine the historical background of Thai bureau-
<X a cy from the monarchy period to the present administrative
= T xucture. The second section will deal with an analysis
X  the historical background, philosophy, objectives, organi-
=& tional structure, and development projects of the contem-
=2 < xary Community Development Program in Thailand. This chap-
Ce= is designed to provide some general background informa-
ticn before proceeding on to the results of the analysis of

e system's interactional process in Thai rural development.

The Development of Thai Bureaucracy

As George Homans (Blau, 1975:136) has observed, if you
wﬁht to know why institutions are what they are today, "look
D =S the historical record of their development."” The same
thnciple can be applied to the bureaucracy. The literature

S Thai bureaucracy has been written by several authors ex-
I):Laining different dimensions according to their objectives
(Iacobs, 1971; King, 1954; Kingsbury, 1961; Nairn, 1966;
Ri ggs, 1966; Rubin, 1974; Shor, 1960; Siffin, 1966; and

40
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Sutton, 1962). One point of general agreement found among

these authors is that Thai bureaucracy has roots in the tra-
ditional structure of Thai society, and that the contemporary
burxr eaucratic structure has been influenced by a historical
E>at tern which continues down to the present, despite various

<harxrges and modifications within the bureaucratic system it-

SelFE.

This section does not seek to duplicate or even to
= e«ea xch for a detailed historical perspective of Thai bureau-
< Xacy. Instead, the purpose is to examine the available

l i terature written by the authors mentioned above and then
to xeorganize it into an unsophisticated but informative fac-
Tuaay account, in order to illustrate the past development

=|[ng present trends in the bureaucratic structure. As I see

A » the development of Thai bureaucracy can be roughly di-

> i _Qed into three major periods: the monarchy; .the reform

=_.x2q constitutional period; and the contemporary structure.
.I'he following overview of the evolution of bureaucracy in
Thailand is a product and combination of findings from the

bons and articles mentioned above.

'Il:'h

<= e Monarchy Period

During the Sukothai Kingdom (1237-1350), the major fea-

Ture of bureaucracy was a paternal king and a territorially-

based feudalism. There was little distinction between ci-

> jlians and soldiers; all men performed both military and

Sivil duties under the feudal system (Siffin, 1966). The
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/ traditional bureaucracy was formally organized on the premise
that the people existed to serve the king. The King pos-
Sessed all legitimate power. Yet the King was not unbounded.

Hi s power to some extent was limited by influences of Bud-
<2 i sm, his personal charisma, and the traditional kinship
Sy sstem. The monarch's role as chief of state was viewed as
< omparable to that of the father of a family. In this ca-
EF>acity, the kings had direct contact with their subjects.
"The various provinces were governed by loyal semi-hereditary
TaxoObles who, in turn, received the allegiance of warrior
TaroObles operating from agricultural estates to which the peas-
|ntry was attached. Social and economic systems were inte-
I xated with the political system, whose domination was justi-
¥ j ed pragmatically by the ability of its hierarchy of royal
<€A nd noble leaders to perform successfully such functions as
T he maintenance of law and order, the administration of jus-
T ice, and the provision of military defense.
After the decline of the Sukothai Kingdom, a rival ruler
Erom U-thong gained power and moved the capital to Ayudhaya--
*the Ayudhaya Kingdom (1350-1767). After the 1450s, feudal-
3ism ceased to be based on land and became a personal system.
The warrier nobles became civil servants. Under this new
System, everyone in the Kingdom, from the government offi-
cials to the lowest freeman, had a definite place in the
hierarchy. A system of ranks and titles for officials and

royal princes, and a system of grades for common officials,

G
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indicate the status, rights and privileges of each person.
The most impressive characteristic of the bureaucracy during
/

this era was its elaborate and explicit hierarchism. The

st atus of each participant in the system was defined in
gx eat detail, essentially in terms of the position he hap-

Pemned to occupy in the bureaucracy.

Evidence shows that the foundation of Thai bureaucracy
“Wa s laid by King Boromtailokanat in 1448 (Kingsbury, 1961).
“The King spelled out a pattern of socio-bureaucratic organi-

= a tion whose forms persisted for more than four hundred
X ears. In its broadest sense, this pattern encompassed

= <wery person in the kingdom. 1Its essential characteristic

Nra s a structure of ranks or statuses which designated every

<onceivable level in the society. A key feature of the rank-

ing arrangement was the quantification of status designated

T hrough the use of Sakdina (power over land). The bureau-

<rxacy was dif ferentiated from the populace at large in terms

O f status as well as functions.

Some of the effects of the bureaucratic ranking system

<[uring the later period of the Ayudhaya Kingdom have lasted

ntil today. For instance, the importance of status in of-

X¥icial ranking, the superior-subordinate relationship, and

the system of official ranks which are granted by the present

King to the individual officials.

During the reign of King Boromtailokanat, the bureau-

CTracy was organized into two essential parts (Siffin, 1966)--

Q headquarters and a set of provinces. The headquarter's

A—————_——
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organization included the King, and two great ministers, the
heads of the civil and military sections. The civilian side
included four major departments: Royal Household (Krom Wang);
Txr easury (Krom Pra Klung); Interior (Krom Muang); and Agri-
culture (Krom Na). Outside the capital, the country was ar-
Xramnged into provinces. These provinces provided manpower
and a flow of wealth into the capital. The provincial gov-
€S xrnors, appointed by the King, were responsible to him through
T he great Minister of Civilian Affairs. This highly central-
3 =ed pattern between the capital and the province still re-

Inva ins basic to the relationships today (Sutton, 1962).

X he Reformation and Constitutional Period

After the fall of the Ayudhaya Kingdom, there was a
= hort-lived regime of King Klungdhon,who defeated the Burmese
A n 1767. In the following year, Bangkok became the capital
< f£ the Chakkri Reign. In the nineteenth century, the Chakkri
X ings began to engage in extensive trade with the West and
T he East. The earliest impacts of the West upon the Thai
S dministrative system occurred during the reign of King Raﬁna
X I (1809-1824). An English ambassador proposed the farming
Out of collection of taxes to private entrepreneurs (Siffin,
A966). The practice was adopted. The adoption of a tax on
F¥arms changed the relationship of the King and the subjects.
“The labor for public works was hired instead of being requi-

Sjtioned.
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The association with foreign traders and the threat of
Anglo-French colonialism during the Chakkri reign produced
many environmental changes in the Kingdom. Starting from
XKing Rama IV (King Mongkut) and followed by his son, King
Rama V (King Chulalongkorn), the roles of kingship were modi-

F ied from unlimited or absolute divine power toward a human-
i = ed and rationalized sense of responsibility to all classes
< ¥ people. King Rama IV was the first king to introduce the
E> X actice of employing European advisors. The advisors were
Axawn from different countries in order to maintain a bal-
S rice of foreign influence among the advisors while obtaining
) T he desired assistance in improving the administration.
On April 1892, King Chulalongkorn issued a reorganiza-
T d on edict to replace the traditional Ayudhaya departments
S £ government with more functionally specialized Western-
tyPe ministries in fields of Foreign Affairs, Defense, In-
T erior, Justice, Finance, Education, Agriculture, Public
Works, Royal Household, Royal Service, and the Capital
(Riggs, 1966). In addition to that, the large degree of au-
T onomy which had come to characterize the previous ministries
Nras reduced, ministerial budgets and a system of accounting
T o the King for expenditures was required, tax collection
Ywas improved, and the King's personal funds were distinguish-
€ from those of the state. The governmental structure and

Practice were modified along Western lines. A civil service

System was established; royal officials were transformed into
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civil servants with definite salaries and regular working
hours; there was an increase in the degree of specialization
and centralization; provincial officials were brought under
central control by replacing the semi-hereditary local rulers
with centrally-appointed governors who were given salaries,
rotated from post, and made responsible to a central ministry.

The reorganization of the central administration dur-
ing King Rama V led to the establishment of a Council of
Ministers, which met regularly under the King's chairmanship
and served as an advisory cabinet. It also produced a Coun-
cil of State, composed of princes and noblemen, which was
accorded advisory legislative power, plus a Privy Council,
which was designed to brief the King as preparation for his
discussions with the Council of State. The governmental re-
forms of Kings Rama IV and V inevitably caused modification
in the interrelationships of the political, social, and econ-
omic subsystems (Jacob, 1971). The Chakkri reformation was
viewed as a constructive foundation of the present Thai bu-
reaucracy. Since that time, there has been little develop-
ment and no drastic change in the structure of the Thai bu-
reaucratic system.

The coup d'etat of June 1932 ended the absolute mon-
archy and changed Thailand to a constitutional monarchy.
The bloodless coup d'etat was led by members of the bureau-
cratic elite, civil and military. The elite was composed
pPrimarily of Western-educated (chiefly in France) young com-

moners. These Thai, with their European education and
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experience, were frustrated in their careers by the princely
oligarchy which dominated government and society. The re-

sult of the coup d'etat was mainly the proclamation of a

limited monarchy and the transfer of power from the King and
princes to a new commoner oligarchy.

After 1932, there were several coup d'etats that oc-

curred in the capital. Regimes came and went and constitu-
tions have been rewritten several times. The overall bureau-
cratic structure was not affected by the change of regimes.
For the new occupants of the highest position, power and au;
thority were always centered in the military and civil bu-
reaucracy. The military elite has been taking turns in

power with the civil elite, like playing a game of musical
chairs. The latest military regime was finally overthrown

by the students in October, 1973. Another new constitution
was then written by mostly civilian bureaucrats and techno-
crats. The new constitution has changed some legislative
structure, but the bureaucratic structure remains untouched.
There were two elected governments during 1973-1976. One
lasted over a year, and another about one year. The fight-
ing of leftist and rightist students in Bangkok, caused the
seizure of power by a group of the military on October 6,
1976. Now the country is under a military appointed civilian
government administration. According to the l2-year plan,
announced by the National Administrative Reform Council,

there will be a general elected national assembly in 1980.
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The findings reveal that since 1932 the bureaucratic
system has gone through various slight reforms which are de-
signed to improve its modernity and efficiency. Many of the
imported administrative techniques have been used in rela-
tively traditional ways and for traditional objectives, with-
out changing the basic structure. Several studies (Riggs,
1966 and Jacobs, 1971) observe that one reason the basic
structure remains unchanged is because the Thai leadership
has selectively borrowed and adapted foreign techniques which
are suited to its purpose and its interpretation of national

objectives.

The Contemporary Administrative Structure

In the formal structuring of the public administrative
system of Thailand, supreme leadership is vested in the
Prime Minister and Cabinet (Wit, 1968), who provide general
administrative supervision and control, arbitrate conflict-
ing bureaucratic interest claims and jurisdictional disputes,
and make major administrative policy decisions. Excessive
centralization and upward transfer of responsibility for
administrative decision ig characteristically so great that
the Prime Minister and Cabinet are unnecessarily overbur-
dened by their administrative roles.

The central administrative structure is composed of
thirteen ministries.whose heads, the ministers and deputy
ministers, constitute the Cabinet. The minister and his

deputy are political appointees. The minister is responsible
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for execution of government policy and, together with his
deputy minister, undersecretaries, and the director-
generals, who head the departments, provide coordination of
ministerial activities. The undersecretary is the highest
ranking career officer of the ministry. It is his responsi-
bility to provide general administrative supervision over
the activities of the departments within the ministry. He
directs an Office of the Undersecretary which, in turn, is
divided into divisions and sections.

The basic line agencies of a ministry are its depart-
ments. Each department is headed by a director-general and
may also have one or more deputy director-generals. The
director-general and deputies, although senior career civil
servants, customarily have some political influence derived
from association with the political elite (Wit, 1968). The
departments are relatively self-contained, controlling their
own budgets and actively engaged in personnel administration,
and concurrently they are the primary operational units of
the administrative system. Hence, the director-generals
are in a very strong position in any given regime. They ex-
ercise direct administrative supervision and control over
their departmental subordinates. Departments are composed
of an Office of Secretary, the Technical Divisions, and sev-
eral line Divisions composed of sections and headed by Divi-
sion Chiefs. It is these divisions and their sections which

employ the bulk of Thai civil servants and conduct most of
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the day-to-day business of Thai public administration.

The provincial administrative structure in Thailand
is divided into provinces, and districts. A provincial gov-
ernor is appointed by the Minister of the Interior Ministry.
He is a career civil service official from that Ministry.
A governor is assisted by functional officials who are ap-
pointed by the various departments in Bangkok. The District
is headed by the District Officer who, as a line officer,
is in charge of the members of the administration section.
As an area official he supervises all government activities
in the area. He is also appointed from the Bangkok office
by the local Administration Department. The District Of-
ficer is assisted by various functional officials who are
career civil service officials and appointed from different

departments in Bangkok.

Observations

From the literature reviewed above, one can conclude
that the unity of command in Thai bureaucracy remains at the
central offices. Although there were several attempts made
to delegate power to local offices, in reality there was no
such system of local government, especially as viewed in
terms of Western standards. Some forms of municipality
structures have been created in the past few decades but
they do not yet have full capacity for local self-government.
They are functioning under the provision of the Ministry of

Interior's regulations. There have been acts to establish
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local government councils but with the off and on of coup
d'etat, the local elected councils have only a short-lived
history.

Another notable characteristic of Thai bureaucracy is
its comprehensiveness. The bureaucracy is responsible for
a wide range of activities. It includes public education
at all levels, and about twenty more public enterprises. To
some Westerners, the continuance of Thai society would be
impossible if the services performed by the civil bureau-
cracy were withdrawn. Because of the predominant role of
bureaucracy in Thai society, it functions in a largely tra-
ditional authoritative manner in its relationship with the
people, and the imbedded value of high status and esteem of
being a government official, all these factors have led the
people generally to believe that all power and prestige with-
in the society is located in the bureaucracy. With this cir-
cumstance, there is very little chance for self-reform in
bureaucracy and even less chance for the public to control
and make corrections in the bureaucracy. This, perhaps, is
one of the reasons why the Thai bureaucratic structure re-
mains so stable.

It might not be wrong at this point to conclude that
the present unified bureaucratic system, its absolute power
structure, and the nature of hierarchical centralization,
have undoubtedly been influenced by the long history of the
role of kingship in administration. Although there has been

cultural and political flexibility sufficient to introduce
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some Western patterns as observed during the absolute mon-
archy period, the traditional values and behavior patterns
continue to predominate in the bureaucracy in the absence
of other strong institutions.

The study of historical evolution has always been con-
fronted with a wide range of criticism of its validity.
Most of the studies reviewed were done in the 1950s and
1960s, and primarily derived from documentary research plus
some empirical observations made while a consultant or schol-
ar 1in a selected Thai university. None of them has done
an in-depth organizational analysis. Careful future re-
search should be carried out in which one or more bureau-
cratic organizations are used as units of analysis and the
historical influences are traced back in terms of structural
changes of the organizations. Such a study should be very
helpful in drawing a solid picture and in getting a deeper
understanding of the Thai bureaucracy in an evolutionary

perspective.

The Community Development Program in Thailand

This section brings together information on the forma-
tion and development of thé Community Development Program
in Thailand, starting with a historical background which
can be traced from the absolute monarchy down to the present
time. The philosophy and objectives of community develop-
ment will focus on the literature of the 1950s and follow

some changes during the 1970s. This section is designed to
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provide a general background of the Community Development
Program as an overview rather than a sophisticated analysis

of literature.

Historical Background

When a bréader definition of "community development"
is applied, such as "greater participation of local people
with an assistance of the government," then community devel-
opment is not new to Thailand. Thai history shows that com-
munity development activities had been introduced through-
out the country during the different kingdoms of the mon-
archy. During the Sukothai Kingdom (1237-1350), King
Ramkhamhaeng the Great conducted a successful agricultural
development program. The successful story was recorded on
stone which was later found and renovated by the Governor
of Kampenphet in 1510. Throughout the reign of King
Boromtrailokanat efforts were made to eliminate misery and
to improve the welfare of the people with local participa-
tion (Yingvorapunt, 1969:16).

Prince Damrongrachanupap (1914), the first Minister
of the Interior, introduced two new movements for rural
development during the Rattanakosin period. The first was
massive rural reconstruction works, such as the construction
of village roads for bullock carts, mapping and surveys of
waterways and the clearing of underwater stumps to facili-
tate boat transportation. The village headman (Puyaiban)

and the chief of Tambon (Kamnan) asked for cooperation of
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the village people to assist in these development projects

as a form of "merit making." The second movement was one de-
voted to decorating public works, and included construction
of government office buildings and the residence of govern-
ment officials in the provinces (Yingvorapunt, 1969:24).

After the end of "absolute monarchy" in 1932 to the
present day "constitutional monarchy," the well being of ru-
ral people has been a major concern of all incumbent govern-
ments. Rural development programs have been periodically
implemented in various forms by different functional depart-
ments. In 1939, a program of levying local taxes was started
for local reconstruction measures, such as health, roads, ir-
rigation, agricultural extension services and public utili-
ties. Nine "model" villages were created for experimental
purposes. However, the program collapsed during World War
ITI (Nairn, 1966:104).

One of the more formal rural reconstruction programs
was operated from 1942-1944 and administered under the De-
partment of Interior. The principal objectives of that pro-
gram were to develop good citizens and to improve family liv-
ing. The village people were encouraged to take part in lo-
cal development activities through village committees and
were supervised ;y trained village workers (Palad Tambon).
The village workers received one month of training and were
assigned to work at the Tambon level (approximately 5 to 20

villages). Unfortunately, the program failed to acquire
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sufficient budget support and was discontinued after three
years of operation (Yatsushiro, 1964:3).

During the 1950s, when community development was well
recognized internationally, the foremost contemporary com-
munity development program was introduced by UNESCO. The
program (1955-1959) was called Fundamental Education Pro-
gram and was under the Ministry of Education with assistance
of UNESCO (Nairn, 1966:48). 1In 1956, the Department of Pub-
lic Welfare developed a National Plan for Community Develop-
ment, but the Plan was not implemented because no funds were
provided. A year later the Department of Interior formulated
its own pilot community development program and launched
development projects in 21 villages located in various prov-
inces. The Provincial Governors and District Officers were
responsible for directing and coordinating the projects at
the provincial and district levels. The first group of com-
munity development workers were selected from a class of
42 deputy district officers who had received two months
training in the community development process, with an em-
phasis on general knowledge in agriculture, health, sanita-
tion and water supply. The trained officers were assigned
to live and work in the project areas as multi-purpose work-
ers for at least nine months of the first year (King, 1971:7).

In 1959, an international seminar on Planning and Com-
munity Development was held in Bangkok. The seminar was
under the sponsorship of the United Nations to which Thai-

land was host. A group of Thai delegates was composed of
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representatives from the Public Welfare Department, the De-
partment of Interior, the Ministries of Health, Education,
and Agriculture. The report following the seminar and the
recommendations of the delegation resulted in a consolida-
tion of Community Development Program in Thailand. The con-
solidation included the transfer of the Thai-UNESCO Fundamen-
tal Education Program. There were about 330 Fundamental
Education Organizers working in fifty provinces at the time
of the transfer of the program from the Ministry of Educa-
tion to the Department of Interior (King, 1971:5).

In early 1960, the Ministry of Interior submitted a
draft of the National Community Development Program which
was approved by the Cabinet and became part of the National
Economic and Social Development Plan. A special Bureau of
Community Development was established within the Department
of Interior to administer the program. By 1961, the incum-
bent government recognized that the Bureau of Community De-
velopment did not have sufficient status to carry out its
extensive responsibilities for both operation and coordina-
tion of the community development program. Therefore, on
September 30, 1962 a bill raising the Community Development
Bureau to department status was passed. On October 1, 1962
a new Department of Community Development was in full action
and was under the roof of the Interior Ministry. At the
same time, the Interior Department changed its name to the

Department of Local Administration.
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Philosophy and Objectives

The basic philosophy of the Thai Community Development
during the early stage was based on the principle of "aided
self-help." This principle simply meant assisting village
people to help themselves in achieving a "better life"
(Yatsushiro, 1964:3). In operational terms, the program was
considered a village level program that was designed to
bring about a partnership between the government and the vil-
lage people, to exercise initiative, to improve their com-
munities and ways of living through cooperative efforts on
a self-help basis, and to bring the coordinated support of
various ministries concerned with rural development, in order
to assist the villagers in carrying out their projects.

According to a government document published in the
1970s (CDP, 1970c:15), Community Development is referred to
as a joint undertaking of the people and the government to
mobilize the resources of local areas in the most useful
way. The government would provide technical assistance and
materials that are beyond the abilities of the villages to
provide for themselves. By this means it is possible to ac-
celerate the areas of development: people do not have to
wait for the government to solve their problems for them,
since some problems can be solved successfully without aid
from outsiders. Community Development is not only to create
a sense of responsibility in the people to help themselves,
it is also a suitable means to be used in a country with a

limited budget like Thailand. In addition to that,
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Community Development plays a significant part in improving
the relationships between the people and the government.

The same document described two major aspects of com-
munity development goals in Thailand: One is the ultimate
goal which aims to foster local self-government and another
is instrumental goals which are means to attain the ultimate
goal. Instrumental goals in general are the creation of the
necessary things for a better life which include higher in-
come, better education, better health etc, The instrumental
goals as stated by the Community Development Department dur-
ing the 1960s are (CDP, 1970c:16): (1) increase income per
family; (2) promote public utility work through self-help
project activities; (3) improve health and sanitation; (4)
promote education and recreation; (5) promote culture and
tradition; and (6) foster local self-government.

After 1970, when a former governor in Ubon province
became the Director-General of the Community Development
Department, the philosophy and objectives of the Community
Development Program changed to a different concentration as
compared to the 1960s. The general philosophy, such as
people participation and government assistance remain the
same. The principle of self-help was no longer a key issue
during the 1970s. The philosophy of community development
stresses the following aspects (Boonyaratapunt, 1974:2).

The human being is the most valuable resource and
every human being has a potential to develop himself if an

opportunity is given. Among other things, the rational



59

self-image of the individual is the most basic foundation
for development. Community development is a movement to per-
petuate a common faith in social justice. The elimination
of social conflict and stratification is the most desirable
goal of civilized societies, and this desired goal can be
reached by means of community development. Ignorance, ir-
rational toleration, and coercive force are major inhibiting
factors in development. The individual potential has to be
developed to serve the collective efforts. The effective-
ness in development basically relies on group efforts. Man
is a social animal who lives in groups, works together in
groups, and generates growth in human society as a group.
The ultimate goal of local self-government during the
1960s was no longer included in the stated objectives. The
former instrumental goals had changed to the following cate-
gories (Boonyaratapunt, 1974:77): (1) to increase produc-
tion, increase income and reduce community expenditure; (2)
to improve and promote better community environments; (3)
to improve and promote better health and sanitation; (4) to
promote education and culture; and (5) to develop and pro-

mote knowledge of leisure time utilization among villagers.

Organizational Structure

Although Community Development was a newly adopted
developmental paradigm during the 1960s, the administrative
structure of this new paradigm had no way of escaping from

the entrenched setting of Thai bureaucracy. One of the
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special settings which was created in the new organizational
structure is that there are now permanent coordinating com-
mittees at all levels -of the administrative hierarchy. How-
ever, the actual performance role of these committees in re-
lation to community development is doubtful.

The Community Development Department is legally divided
into two administrative units which is characteristic of the
general structure of other functional departments. There
are central administration, and provincial administration.
The Central Administration was composed of five divisions
from the beginning until 1975 when the Department added two
more divisions recently. The Central Administration in-
cludes nine Regional Centers which are located in different
provinces throughout the country. The seven divisions are:

l. Office of the Secretariat. This office has the

responsibilities for general correspondence of the depart-
ment, preparation for departmental meetings, and for admin-
istering the departmental finances and supplies.

2. Operation Division. This division provides support

and operational guidance for most of the field operations of
the Department. The office is responsible for supervision
and administration of the provincial operations which include
the allocation of government grants-in-aid to village develop-
ment projects, and the followup of such projects.

3. Community Education Division. This division is

responsible for the'production and dissemination of informa-

tion produced within the Department. The responsibilities
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include preparation of training aids for village workers,
publishing educational leaflets and posters for villagers,
and producing motion pictures and slides for public relations
purposes. This division is also responsible for local youth
development projects in the villages.

4. Training Division. This division plans and pre-

pares course work for the pre-service and in-service train-
ing for village workers. The division also prepares the
curriculum and provides trainers for local leader training
and all other training projects.

5. Research and Evaluation Division. This division

is primarily concerned with collection of village survey
data and analysis of such data for village development plans.
The division also conducts field operational research and
evaluation of development projects. Annual reports and sta-
tistical bulletins of the Department are also a main respon-
sibility of this division.

6. Personnel Division. This division is responsible

for civil service examinations, placement, appointment, pro-
motion, and transfer of civil servants within the Department.
The division is also responsible for personnel records as
well as personnel welfare.

7. Volunteer Development Division. This division has

responsibilities to administer, supervise, and provide sup-
port for the Thai volunteer workers and the foreign volun-

teer workers who assist in the field. The division is also
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responsible for the local volunteer leaders, and the city
youth volunteer projects.

Regional Centers. The Centers serve as a point of ad-

ministrative decentralization designed to coordinate techni-
cal support for field operations. The Center receives as-
signed functions from the central headquarters for assist-
ing provinces and districts in development and training pro-

grams.

The Provincial Administration

The provincial administration has two levels of of-
fices. One is the Provincial (Changwat) Community Develop-
ment Office which has a Provincial CD Officer and a small
administrative staff. The Provincial CD Officer is to work
within the provincial administrative organization and work
as an assistant to the Governor on all matters pertaining
to community development. The Provincial CD Officer is,
therefore, responsible for planning, implementation and ad-
ministration of the Provincial Community Development Pro-
gram. He supervises and controls CD officials who work in
the field, and coordinates CD activities with provincial
functional officials.

The next level below the province is the District
(Amphoe) Community Development Officer. The District CD
Officer is in charge of the overall administration of the
District Community Development Program and supervises all

field workers in the village. He also serves as an assitant
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to the District Officer (Nai Amphoe) in administrating the

community development activities in the district.

Community Development Coordinating Committees

At the national level below the National Cabinet, there
is a National Community Development Executive and Coordinat-
ing Committee which is in charge of policy formulation, plan-
ning and followup of the overall Community Development Pro-
gram. The committee members include all the concerned
Directors-General of various functional departments. The
Director-General of the Community Development Department
serves as Secretary-General of the Committee. The Committee
is subdivided into two subcommittees. One subcommittee is
responsible for policy and planning, and the other subcom-
mittee serves as an advisory group.

In every province, there is a Provincial Development
Coordinating Committee which is chaired by the provincial
governor. The Committee members consist of heads of func-
tional offices at the provincial level, district officers
in that province, and a number of local representatives.

The Provincial CD Officer serves as a secretary of the Com-
mittee. The provincial committee is also divided into two
subcommittees as is the National Coordinating Committee.

At the district level, there is also a District Develop-
ment Coordinating Committee which is chaired by the District
Officer. The Committee is composed of heads of district func-

tional offices, chairmen of the Tambon Development Committees,
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and a number of appointed local leaders. The Committee is

also divided into two subcommittees.

Development Projects and Implementation

Since the beginning of the Community Development Pro-
gram in 1962 to 1971, the major development projects which
appeared in the National Economic and Social Development
plan were the following (CDP, 1970:21-23); (1) Opening Area
Coverage Project; (2) Community Development Personnel Train-
ing Project; (3) Local Leader Development Project; (4) Oc-
cupational Development Project; (5) Self-help Public Facili-
ties Improvement Project; (6) Community Development through
the Women and Youth Project; (7) Community Education Project;
(8) Regional Technical Assistance Center Project; (9) Re-
search and Evaluation Project; and (10) Rural Development
Volunteer Project.

After 1971, the Community Development Program proposed
a new set of major community development projects to the
National Economic and Social Development Committee and re-
quested that consideration be given to replacing the previous
projects. The proposed projects were accepted by the Com-
mittee and it is the plan to include them in the Fourth
National Economic and Social Development Plan (1977-1981).
The new major projects are the following (Decharin, 1974a:7):
(1) Leadership Development Project; (2) Occupational Develop-
ment Project; (3) Youth Development Project; (4) Women De-

velopment Project; (5) Child Development Project;
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(6) Community Volunteer Development Project; (7) Community
Public Facilities Development Project; (8) Relations Promo-
tion Project; (9) Productive Leisure Employment Project;

(10) Special Project; (1l1l) Personnel Training Project; and
(12) Research and Planning Project. As a matter of fact,

the proposed development projects are simply a revision of
name and a splitting up of the former,projects. For example,
the former project number 6 has been divided into projects

3, 4, and 5. Project number 7 has been divided and names
were changed to form new projects numbers 8 and 9. The opera-
tional definitions of the stated new projects will be dis-
cussed later.

One simple way to comprehend how a development project
is implemented in the village, is to look at the assigned
role and functions of the village workers. The village
worker or Pattanakorn has been recognized as the key govern-
ment official who is assigned to work in the village. The
newly recruited village workers have to be trained for a
number of months according to their educational background.
In general the training subjects are concerned with agri-
cultural development, health and sanitation, rural public
works, public relations, and special roles and functions of
the village organizer. Pattanakorn is expected to be a multi-
purpose worker and required to live among the village people
and work closely with them. He assists the people in organ-
izing themselves more efficiently, in developing more effec-

tive local leadership, in identifying their basic needs and
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problems and in seeking ways and means for resolving them.
Pattanakorn also assists the people in mobilizing local re-
sources and obtaining supplementary outside assistance in
terms of materials, equipment, money, and technical advice
towards effecting desired local improvements.

Upon the completion of training, the village worker
is usually assigned to work in his home province. His first
task is to conduct a socio-economic survey in the assigned
villages. A computerized village survey form is provided
for him by the Community Development Department. The pur-
pose of the survey is not only to provide opportunity for
the village worker to familiarize himself with the village
conditions, but also the information gathered in the survey
will be used for planning future development plans and for
evaluation purposes. After the survey, the village worker
has to analyze the initial results and compile a set of prob-
lems to be confronted which derive from the survey. The
survey results and village problems will be presented to
the Village Development Committee for general discussion and
for preparation of a set of resolutions under the guidance
of the village worker. According to the official manual
(CDP, 19704) most of the concerned functional officials of
the district will be invited to participate in the discussion
and help the Committee formulate a future working plan. The
plan is divided into five consecutive years which includes
statements of present conditions, nature of the problems,

alternative resolutions, estimated cost of some feasible
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development activities, future obstacles in project implemen-
tation, location of the projects, involvement of various
agencies, and a time table of activities.

During the Village Development Committee meeting session,
the village worker will introduce the CD Department's major
projects and»persuade the Committee to adopt some projects.
He explains how the projects can be adopted to result in a
confrontation of the village problems. The criterion and
procedure to obtain the CD Department's assistance is given
in full detail but without any solid obligation that the as-
sistance will actually be provided by the CD Department.
Eventually, after the session is over, most of the develop-
ment activities which were discussed in the Village Develop-
ment Committee will fall into various categories of the major
projects introduced. It is the responsibility of the village
worker to work out in detail and prepare a development plan
along with the District functional officials and some mem-
bers of the Village Development Committee. The draft de-
velopment plan will be further submitted to the District
Development Coordinating Committee for technical considera-
tion and endorsement of financial support. The final ap-
proval of the village development plan will take place at
the Provincial Development Coordinating Committee meeting.

In June of each year, the Village Development Committee will
review and readjust the development plan, and then submit an-
nual development projects to the District Development Coor-

dinating Committee. The planning process is well described
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in Figure 5 (CDP, 19704:9).

Concerning the size of the area in which the village
worker has to work closely with the people, before 1971 one
village worker was responsible for 10 to 15 villages, but
the number depends on the size of the Tambon. Development
projects are scattered in every village. After 1971, the
area of responsibility changed from a Tambon to a village
level, which is called "Concentrated Development Village."
Especially trained and active village workers are assigned
to take responsibility in the concentrated development vil-
lages. The village workers in the peripheral villages have
to work cooperatively with the concentrated village. It is
planned that the development activities in the concentrated
village will extend an impact to the peripheral villages
after the five-year plan is completed. Approximately 1500
villages were selected as concentrated development villages
in 1974. However, the peripheral villages continue to work
on their development projects with a reduced rate of out-
side assistance. Priority in governmental assistance will
be given to the concentrated villages.

Conclusion: it is reasonable to conclude at this point

that community development is not new to Thailand if we use
the broader definition. The more sophisticated and system-
atic approach to community development program in Thailand

actually began after World War II with the first assistance
of UNESCO in the Fundamental Educational Program. The basic

organizational structure has not been changed since the
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establishment of the Community Development Department. The
philosophy and objectives have been changed after the third
Director-General assumed the office of Community Development
in late 1971. The major projects of the Community Develop-
ment Department remain more or less the same, except for
some changed names and emphasis in operation. The project
implementation process has undergone no substantial change
from the beginning until today. The only differences are

in the area of operation and strategy in development.

The evidence in the first section indicates that every
department in the Thai administration is an autonomous agency.
The Director-General of any department has the ultimate de-
cision to determine what to do and what not to do. In the
case of the Community Development Department, changes have
actually taken place after the third Director-General as-
sumed control. As Axinn (1972:172) has observed, "although
leadership is a personal and dynamic matter, changing from
time to time in any situation, the quality and position of

leadership sets the tone and level of operation."



CHAPTER III

INTERACTION BETWEEN THE DONOR AND THE RECIPIENT
SYSTEMS, AND ITS INFLUENCE ON THAI
COMMUNITY DEVELOPMENT PROGRAM

This chapter is designed to investigate the fact of
community development's origin in Thailand and the interac-
tional process between the donor and the recipient systems.
The scope of analysis in this chapter will include an over-
view of foreign aid in different perspectives, the histori-
cal background of foreign aid to Thai community development
in general and then focus on the aid of USOM, the influences
and assistance of USOM, the involvement and process of pro-
ject adoption by the recipient system, and finally the inter-
actional patterns between the donor and the recipient systems.

To follow the conceptual framework of this study, each
foreign agency, which had been involved in assisting the com-
munity development program will be treated as a separate
donor system. The Community Development Department or other
government agencies are considered as independent recipient
systems. The findings of this chapter will be uéed as em-
pirical evidence to support or reject the hypothetical model
in stage one, namely, that the Community Development Program
in Thailand is influenced by the vertical interactional pro-

cess between the donor system and the recipient system.

71
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Foreign Aid in Different Perspectives

In a simple and straightforward definition, foreign
aid is a transfer of resources from rich countries to poor
ones. What resources to be transferred is made by decisions
of public bodies. Public bodies include multilateral agen-
cies as well as nations (Baldwin and Maxwell, 1975:84).
Foreign aid or foreign assistance in the modernization of
the less developed countries has been a controversial issue
during the 1970s (Caldwell, 1974). Foreign aid is not merely
inextricably bound up with the major international political
conflicts. Foreign aid has also suffered from the ambigui-
ties of inadequacy and uniqueness in theoretical framework.
Contemporary foreign aid can be viewed either in a negative
or a positive perspective. In a negative view, foreign aid
is a form of imperialism (Hayter, 1971). International aid
programs of advanced countries are interwoven and oriented
toward the promotion and maintenance of influence and con-
trol in the developing countries. This is one dimension of
imperialism. To quote Johnson (in Cockcroft, Frank, and
Johnson, 1972:91):

"Imperialism is an institutionalized system
of control which systematically shapes the
institutions and structures of dependent,
dominated countries and limits their freedom
of action, if they are to avoid the system's
sanctions, to system-defined alternatives."”

The concept of dependence (Bodenheimer, 1971), as it

has been developed in recent years, refers to the situation

that the history of colonialism has left and that contemporary
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imperialism creates in the underdeveloped countries. Theo-
tonio dos Santos (in Cockcroft, Frank, and Johnson, 1972:71)
has provided a clear conceptualization of dependence. He
suggests that "dependence is not an 'external factor,' as is
often believed." Rather, dependence is a "conditioning situa-
tion" in which the specific histories of development and
underdevelopment transpire in different regions and countries.
"Dependence is a situation in which a certain
group of countries have their economy condi-
tioned by the development and expansion of
another economy, to which the former is subject
...the basic situation of dependence leads to a
global situation in dependent countries that
situates them in backwardness and under the ex-
ploitation of the dominant countries. The domi-
nant countries have a technological, commercial,
capital resource, and social-political predomi-
nance over the dependent countries. This per-
mits them to impose conditions of exploitation
and to extract part of the domestically produced
surplus."

When foreign aid is viewed in a positive perspective,
international development assistance, and international co-
operation are frequently used as conceptual terms to explain
the relationship between the developed and the developing
countries (Angelopoulos, 1972; Radetzki, 1973; and Zeylstra,
1975). Development assistance does not benefit any particu-
lar country but for the sake of "living together for common
good."” A common purpose of development assistance is to
solve international problems of economic, social, cultural
or humanitarian character.

Development assistance to developing countries should

not be of a permanent nature. It is essential during the
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take-off stage of a country's economy to make possible the
acceleration of development up to the point in which the
country can maintain a satisfactory rate of growth by its
own resources. Therefore, the external aid should be only
temporary (Angelopoulos, 1972:100).

International cooperation is a joint responsibility
of the developed and the developing nations. It is a co-
operative agreement of the donor and the recipient countries
with an objective to assist the receiving country in further-
ing its economic growth and social progress. The donor coun-
try should recognize the receiving country's sincere endeav-
or to improve its standard of development. The receiving
country in its turn should recognize the donor country's in-
tention to help, and should take full responsibility for the
nation's economic and social development.

There are two major types of international cooperation:
bilateral and multilateral. According to Radetzki (1973:
37), one might differentiate between the bilateral aid doc-
trine, consisting of a mixture of self-interest and more
altruistic motives, and the multilateral doctrine--also ad-
hered to by several of the smaller bilateral donors--which
emphasizes the obligation of the advanced countries to as-
sist the poorer ones simply because of the demonstrable pov-
erty of the latter.

In Radetzki's (1973) view, bilateral aid is highly
affected by nondevelopmental considerations. The donor's

interest in furthering his own exports, or promoting his
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political and military objectives, is likely to make the aid
program less development-oriented, and consequently of less
value to the recipient. Furthermore, the donor's self-
interest also explains the uneven distribution of assistance
among receiving countries. National donor considerations
tend to be less prominent in multilateral programs. It
should therefore be easier to make development the primary
objective of such programs. This is one important aspect in
favor of multilateral aid.

A closely related deficiency in bilateral aid is that
each donor country follows its own specific rules and pro-
cedures in scrutinizing and accepting or rejecting requests.
Thus the same project has to be presented in different terms,
and with emphasis on different aspects, to be received favor-
ably by assistance agencies in various countries. This be-
comes administratively cumbersome for recipients.

Many bilateral programs also suffer from the fact that
funds are appropriated for a single year at a time. This re-
sults in difficulties and uncertainties with regard to the
many ventures dependent on steady aid support over a long
period. 1In addiﬁion, it complicates the planning procedures
in recipient countries. This problem is less prevalent in
multilateral aid. First of all, some multilateral donor con-
tributions are fixed in advance for several years. Secondly,
a multilateral body, on the average, receives its funds from
many more donor countries than does an individual recipient

country. This will tend to even out fluctuations in individual
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donor flows.

As Radetzki (1973) observes, current evidence from
multilateral institutions shows that competition and duplica-
tion of effort seems to be common features in multilateral
aid. For example, there is fierce competition between the
International Labor Office (ILO) and Food and Agriculture
Organization with regard to promotion of cooperatives, and
between ILO and the United Nations Industrial Development
Organization on matters pertaining to industrialization and
labor. Similarly, duplicated activities are reported for
the International Bank for Reconstruction and Development
and the regional development banks. Multilateral aid organs
have not, in general, been innovators or promotors of new
ideas. With few exceptions, they have been followers, pick-
ing up innovations from others. The same criticism, however,
can be applied to many bilateral donors. In conclusion, it
is apparent that both multilateral and bilateral aid prac-
tices contain severe deficiencies. With the present multi-
lateral setup, the argument that more aid should be multi-
laterally channeled, is not particularly convincing.

Tendler (1975) summed up five major categories of
criticism in development assistance which were often found
.in recent literature: (1) assistance too often takes the
form of unnecessarily large capital projects, overly inten-
sive in equipment and foreign exchange; (2) the technology
of such projects has often been too sophisticated to be ab-

sorbed by developing-country institutions; (3) the design
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and execution of financed projects has too often coincided
with the interests of developed-country firms in the business
of exporting consulting services and equipment; (4) in the
case of bilateral aid, legislative and administrative require-
ments have been imposed which make the program look more like
an attempt to subsidize exports than an effort to assist less-
developed countries to grow; and (5) the "ethnocentric type"
of advisor is a final contributor to the problem, because of
his tendency to think that his country's way of doing things
is best.

Finally, foreign aid in recent years has become an un-
favorable issue among university technocrats in some develop-
ing countries. For example, self-reliance has become a popu-
lar theme in seminars on the role of foreign aid to Thailand
(Baldwin and Maxwell, 1975). 1In Thai technocrats' view, the
transfer of useful technology is far more difficult from one
culture to another in the social sciences than in the physi-
cal or medical sciences. Therefore, it is more important
for Thailand to become self-reliant in this respect, al-
though no nation ought ever try to become self-reliant in
the sense of isolating itself from the international exchange
of ideas. As a matter of fact, the Thai technocrats call for
"ideas exchange" instead of "resources transfer."

Some of the justifications provided by technocrats for
Thailand to become self-reliant may be rational and worth-
while for national development. The question that arises

is how to convert these justifications into practical action.
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This question remains unanswered. One of the crucial justi-
fications, as I see it, is that Thailand's recent problem is
underutilization of existing human talents and lack of an ef-
fective delivery system for government services to the grass-
roots level. These two problems must be accomplished by the
government itself. There is indeed very little that the
developed countries can do by means of aid and technical as-

sistance.

Historical Background

In an initial review, it appears that there were at
least three major foreign donor systems involved in stimulat-
ing the formation of the Community Development Program in
Thailand. However, a more detailed search of the documents
revealed that the Southeast Asia Treaty Organization (SEATO)
had the least involvement among the three donor systems.

The SEATO's involvement first appeared in the form of assist-
ance in setting up the first community development regional
center in the Northeast in November, 1962. Although the cen-
ter in the beginning was called "The Thai-SEATO Community
Development Technical Assistance Center," evidence shows

that the Center had received only a minimum support from
SEATO.

Another involvement of SEATO in the Community Develop-
ment Program was a donation of cash to supplement the govern-
ment prize awarded to the winners of the annual CD model-

village contest. The contribution of SEATO continued through
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the past six years (1971-1976). The change in the political
situation in Southeast Asia has in part influenced the de-
cisions of SEATO's country members to close down its opera-
tion some time by the end of 1977. This will automatically
terminate the cash awards from SEATO. The historical review
of SEATO assistance in Community Development will not be
examined further beyond that which has already been mentioned.
This chapter will concentrate, therefore, on the assistance
and influence of the UNESCO (the United Nations Educational,
Scientific, and Cultural Organization) and the USOM (the
United States Operations Mission, now the Agency for Inter-

national Development).

UNESCO Involvement

Shortly after joining UNESCO in 1948, the Thai govern-
ment requested UNESCO specialists to conduct a survey of edu-
cational conditions in Thailand. In February, 1949, a two-
man team arrived in Bangkok. After a few months;:the study
was completed with some general recommendations which could
be summarized as a familiar reiteration of standard Western
ideas--the need for a centrally controlled, free, universal
system of education designed to obtain effective literacy
and a command of fundamental process of reading, writing,
arithmetic, language and similar skills (Nairn, 1966:31).

Following those general recommendations, another sur-
vey was planned and conducted in 1951-1952 by UNESCO in an

effort to establish a Fundamental Education Center in
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Thailand. The survey was conducted by a distinguished soci-
ologist, Sir Charles Madge. In his final report, he suggest-
ed that Thailand was a country, in many ways ideally suited
for a planned program of social change. From his report,
the Thai and UNESCO policy-makers concluded that an ideal
location for a Fundamental Education Center should be in
Thailand in order to serve the Southeast Asian countries.
Therefore, on December 9, 1953, a formal agreement was sign-
ed between the Thai government and a few other United Nations
organizations, whereby Thailand-UNESCO Fundamental Education
Center (TUFEC) came into existence in 1955 in the province
of Ubol at the Northeastern border.

According to Nairn (1966:36), the report of Madge was
mainly a reflection of some village situations in which the
survey had been conducted. The survey did not examine the
existing administrative apparatus in the nation. The af-
firmation of social change by means of fundamental education
was determined at the village level. Other factors at the
macro level, such as economic and political circumstances,
were taken for granted as conditions to implement a proposed
fundamental educétion program.

The term "Fundamental Education" employed by the
UNESCO during the 1950s was not merely to be described as
literacy training, but included other basic education neces-
sary for overall community development and social and eco-

nomic progress (Nairn, 1966:13). By this broad definition
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as well as the nature of TUFEC's operation in Ubol province,
the Thai-UNESCO project was therefore considered to be the
foundation of community development program in Thailand.
Since the beginning the major operational scope of TUFEC was
to train 71 teams of Fundamental Education Organizers (FEOs),
one for each of 71 provinces in the kingdom. Each team was
to consist of five to seven persons who were teachers, with
13 years or more of schooling. FEOs were trained in teams,
each member specializing in different technical areas such
as health, education, agriculture, home economics, village
crafts and social welfare. The training period was full-
time for two-years and included in class lectures and field
training.

By 1961, 71 teams had been trained and were working in
71 provinces. Officially the team was to come under the pro-
vincial education officer, an official of the Ministry of
Education, but unfortunately, no record has been found of any
clear directive ever given to this official as to what he
was to do with his new assignment.  The role of the Center
was defined to send supervisors to visit and provide techni-
cal guidance to the FEOs while working in the provinces.
However, the Center was afraid of confusing the administra-
tive control over the FEOs, so the FEOs team was left alone
to work in the province without formal connection with the
Center or recognition from the Education officer.

In the beginning the international staff at the Center

headed all training sections and held administrative posts
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up to and including deputy director. One or more Thai worked
with each international expert as counterparts. It was plan-
ned to transfer all posts to Thai in later years. By the end
of 1959 all sections and services were under Thai control,
with the international staff acting in an advisory capacity.
The major achievement of TUFEC, besides training 426

FEOs, was the creation of a training center and its associat-
ed training pattern. However, the training center in Ubol
was not accepted into the national community development pro-
gram in early 1962, partly because of UNESCO's failure to
align itself with the appropriate bureaucratic authority.
To quote Nairn (1966:109):

...that the TUFEC operation was assigned to

the Ministry of Education. The consequence

of this basic decision was that United Nations

officials, regardless of level, simply did not

have the ear of those who mattered. At best,

the chief of mission might have reasonable

access to the minister of education, but more

probably to an undersecretary....This was not

where power was located in the Thai hierarchy.

However, some part of the responsibility must be borne

by the inflexibility of the Thai bureaucratic structure,
since there was reluctance to make the interdepartmental ad-
justments necessary to give TUFEC a proper function in the
emergence of national community development program. The
following statement is another explanation to this complicated
issue (Nairn: 1966,108):

...the intrusion of the army, with its open

political goals, made clear the immediate

purpose of community development--to counter

Communist infiltration. Thai planning and
operations at this level ignored the United
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Nations. TUFEC was quietly allowed to phase

out without comment; and the new National
Community Development Plan ignored TUFEC
methodology, material resources, and person-
nel.

...In answer to the question of how far TUFEC
has influenced and intruded into the new
Department of Community Development, the Direc-
tor-General of that Department said that as far
as he was concerned TUFEC played no part at all,
that TUFEC came under the Ministry of Education,
and as far as he knew, the Ministry of Education
had changed its program at TUFEC into one of
providing in-service training for rural teachers.

The virtual ignorance of TUFEC operations was not merely
an inflexibility of bureaucratic structure; or fear of Com-
munist infiltration; and or right or wrong access of hier-
archical power; but it was a combination of these. As a more
appropriate explanation, perhaps, it was a bureaucratic ri-
valry or a problem of organizational boundary maintenance
between bureaucratic systems.

The UNESCO assistance to TUFEC began to phase out in
late 1960 as originally planned. By December 1961, UNESCO
withdrew completely and the Center was passed into the self-
reliance operation of the Ministry of Education. It was
about the same time, another donor system, the United States
Operation Mission, began to send in community development
experts to help with some pilot projects in the Department
of Public Welfare and the Department of Interior. These two
departments are under the Ministry of Interior. To quote

Nairn (1966:97,111):
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Inside Thailand, the Minister of Interior
holds vast powers: all provincial administra-
tion, including the control of the police
force, is in his hands (p. 97).

The Ministry of Interior has two great claims
to authority and prestige. First, it manipu-
lates all levels of provincial administration.
It appoints and dismisses heads of provinces
and districts. Secondly, the Ministry of In-
terior has the largest budget in the nation
outside the Ministry of Defense and has more
employees than any other ministry (p. 111).

Coinciding with the phasing out of UNESCO, the incum-
bent cabinet council decided to transfer all the FEOs from
the Ministry of Education to the Ministry of Interior in
late 1961. (Reasons for transferring of FEOs will be dis-
cussed in the following section). The Transfer of FEOs
caused uncertainty in TUFEC, and by 1963 most of the build-
ings of the TUFEC center had closed down which practically
ended the TUFEC program.

When the interactional process is analyzed from a sys-
tems approach perspective, some interesting consequences are
revealed. The UNESCO as a donor system came to help Thailand
with predefined objectives as well as means to carry out the
objectives through technical assistance and financial sup-
port. The Ministry of Education as a recipient system also
had its objective to promote educational standards in the
rural sector. However, the means to carry out such objec-
tives of the recipient system were bound by the national

bureaucracy. The newly introduced development program must

adopt the existing administrative structure. Throughout
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the life of the TUFEC project, the Center was officially
under the directorship of the Under Secretary of the State,
Ministry of Education. The director travelled periodically
from Bangkok to Ubol (510 miles one way). The deputy-
director was the one who really ran the Center. Since the
Center was part of the central administration, personnel and
budget were also controlled and allocated by the Bangkok
office. From 1953 to 1959 the Center had more than 30 for-
eign experts, with different backgrounds and nationalities,
who worked in TUFEC (Nairn, 1966: Appendix 3).

The newly defined role of the trained FEOs was not
recognized by the existing bureaucratic system in the pro-
vince. The Ministry of Education as a system, by the Thai
standard, has much less power to control the other ministries.
This is why the Ministry of Interior was able to generate
its experimental CD projects much faster with other donor
systems during the late 1950s. It would not be wrong to say
that a competitive phenomenon arose during this period. The
stronger and more powerful system usually has a better chance
to win over other competitors. The competition among sys-
tems may become clearer when the analysis is pursued further

to see the emergence of the USOM in Thailand.

The United States Involvement

An appropriate place to begin an analysis of the emer-
gence of the United States in Thailand is with George Axinn's

thesis (1975:18) on the U. S. involvement in rural development
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work in Asia. He classifies six different periods of U. S.
foreign policy which reflect the changing emphasis of the

United States' strategy in assisting the developing world.
According to Axinn, the time before the 1940s, the longest

period of time, he refers to as the Early Exchange Period.

The decade of the 19408 is referred to as the Reconstruction

Period. The 1950s has been labeled the Point Four Period.

The 1960s is called the Institutional Building Period. The

19708 is labeled the Integrated Approach, and the future of

the 1980s is called Linkage Maintenance.

The pioneer engagement in cooperative programs of eco-
nomic development and social modernization between the United
States and the Thai government began in 1950 during the early
period of the Point Four Program. This was the period in
which the United States went from its Technical Cooperation
Administration, Economic Cooperation Administration, and its
Mutual Security Administration to a combination of these and
others into the Foreign Operations Administration. President
Truman, in his inaugural address late in 1948, suggested in
his fourth point that Americans should try to do throughout
the world what they had been doing in the past decade in
Europe--and share "U. S. Know-how" and capital with the so-
called "underdeveloped world" (Axinn, 1975:21).

AnotherlPresident of the United States, in his mes-
sage to the Congress of January 10, 1955 said, "The United"

States has a vast store of practical and scientific know-

how that is needed in the underdeveloped areas of the world.
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The United States has a responsibility to make it available.
Its flow for peaceful purposes must remain unfettered"
(Axinn, 1975:23).

The only reason to quote these two foreign policy
statements made by two different Presidents, is to show the
continuity of the policies of assistance and a common doc-
trine which the United States employed to interact with the
developing world during the 1950s. Viewing the United States
as a donor system, it is clear from the presidential policy
statements that the donor system has come to assist the de-
veloping countries through a set of objectives and an as-
sumed status quo. Let us now turn to examine the Thai gov-
ernment as a recipient system during the 1950s.

In February 1950, a conference of all American ambas-
sadors in the Far East was held in Bangkok for the purpose
of discussing the implications of the Communist victory in
China. Thai Prime Minister Pibulsongkhram took the oppor-
tunity to raise the question of Thailand's eligibility for
assistance under the Point Four Program. The American re-
sponse was favorable and on July 19, 1950, a Point Four Pro-
gram Committee was established within the Thai government
whose duties were to render assistance in the planning of
an assistance program (Caldwell, 1974:4). Later the name
of the Point Four Committee was changed to the Thai Techni-
cal and Economic Cooperation Committee (TTEC). The Commit-
tee had neither a formal place in the government hierarchy

nof autonomous status in the administrative structure.
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In 1959 a Technical and Economic Cooperation Division
was created within the National Economic Development Board
(NEDB) to function as the TTEC Committee. 1In 1963, with the
creation of a Ministry of National Development, the Technical
and Economic Cooperation Division was transferred from NEDB,
and the Division was elevated to a Department of Technical
and Economic Cooperation (DTEC). In 1972, the Ministry of
National Development was abolished and DTEC was moved to the
Office of the Prime Minister. The main function of DTEC is
to generate foreign aid, to coordinate aid activities, and
to control the counterpart funds and procurement under aid
programs. Some actual roles of DTEC concerning community
development will be discussed later in this chapter.

Over the twenty-year period (1950-1970) the United
States provided a total of $580 million for economic develop-
ment and social modernization in Thailand. The Thai ex-
pended $134 million in direct association with the United
States input, and indirectly several hundred million dollars
more through normal budgetary allocations to the aided pro-
jects themselves, and to closely related support activities
(Caldwell, 1974). Of the total of $580 million in gross ob-
ligations, $63.5 million, or 11 percent was in the form of
development loans, $139.9 million, or 27 percent in the form
of technical céoperation or development grants, and another
$339.2 million, or 62 per cent as grants in the form of con-

tingency funds, supporting assistance and defense.



89

Of total net obligations channeled through USOM by
July 1970, aid to the police and closely related programs
amounted to 19 per cent of net accruals, transportation re-
ceived 17 per cent, health and sanitation 12 per cent, educa-
tion 8 per cent, the Office of Accelerated Rural Development
7 per cent, community development, social welfare and hous-
ing 5 per cent, public administration 2 per cent, labor 0.1

per cent, and general and miscellaneous 14 per cent.

USOM and Rural Development

Both Nairn (1966) and Caldwell (1974) agree that the
reason for the boom of community development during the 1960s
was mainly stimulated by the threat of Communist insurgency
in Thailand. Caldwell (1974:27) concludes in his study of
American Economic Aid to Thailand as follows:

The level of American economic assistance to
Thailand over the years has been directly de-
termined by the American assessment of the
seriousness of communist threat to Thailand
and to Southeast Asia as a whole....The type
of program supported has been in part the
result of the American interpretation of the
nature of the threat, and in part the result
of a socio-economic analysis of Thailand's
developmental needs.
In fact, Community Development was not the only program that
was assisted by USOM. Simultaneously, there were other de-
velopment progtams that had received both financial and
technical support during the 1960s. At least two of them
are closely related to community development, and they are

also part of the rural development program. One program is
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under the administration of the military and is called the
Mobil Development Units. The program is considered as a task
force which is composed of perhaps 120 military and civilian
officials sent to sensitive areas to assist in development
activities, to offer civic action services, and to conduct
propaganda and information gathering activities (Caldwell,
1974:58).. This program is still in full operation in many
sensitive areas up to the present time.

Another key assistance program supported by USOM dur-
ing the counter-insurgency period was the Accelerated Rural
Development Program (ARD). ARD was initially intended to
provide an organizational focus for the coordination of the
Thai government development activity at the provincial level
and below (Scoville and Dalton, 1974). Since 1968 to the
present, there has been ongoing discussion in public on the
similarity and duplication of functions between the Community
Development Program and the Accelerated Rural Development
Program. The critical issue is whether these two programs
should be integrated and come under the responsibility of
one department or remain two separate departments. As a re-
sult of a new political regime in 1973, the Office of ARD
was transferred from the Office of the Prime Minister to
the Ministry oi Interior. The program is still operated
by the same autonomous office which is equivalent to a de-
partmental status. Interestingly enough, the CD program

and the ARD program were started and supported by the same
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donor system--USOM during the 1960s. The only difference is
that the latter started five years later than the former.
Both programs make equal claims in concepts and philosophy
of community development but at a different pace. As one
former Deputy Director-General of the Community Development
Department (who used to serve on the national committees of
both programs) oftén explained, the major differences of
these two programs by saying that "Community Development is
an ordinary train" while "Accelerated Rural Development is

an express train."

Influences and Assistances

The official records show that USOM assistance to the
Community Development Program in Thailand began on December
17, 1956, and terminated on June 30, 1972. The first com-
munity development advisor, Mr. Robert McMillan, arrived in
Thailand in December 1956 to work with the Department of}
Public Welfare and the Department of Interior. His efforts
were directed primarily toward training and counselling the
government officials on the objectives, principles, philosophy
and organization of community development. Most of his work
produced at that time became basic literature on community
development even after the establishment of the Community
Development Department. Frequently his work was cited as a
reference source.

By the end of his assignment in 1958, he recommended

in his report that the Department of Interior was the logical
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existing agency to administer a national community develop-
ment program. One of his major reasons was that the Interior
Department had more than 6,000 employees working in the dis-
trict and provincial offices, and they possessed administra-
tive control over other functional officials. Mr. McMillan's
observation on the key role of the Interior Department was
quite right. Even a few years later, Nairn (1966:112) ob-
served the same situation as follows:

"When one travels up-country (in the province)

one cannot help but be struck by the all power-

ful role of the Ministry of Interior officials.

The Governor, the District Officer and others

of the Ministry of Interior are not mere figure-

heads. They hold the keys to effective action

at the rural level. They cannot be sidestepped.

Without their fullhearted cooperation no rural

program can be successful."

In the same report McMillan also recommended the trans-
fer of the TUFEC project from the Ministry of Education to
the Department of Interior, and the use of existing training
facilities in Ubol (King, 1972:10). His two major recommen-
dations were favored by the high ranking officials in the
Ministry of Interior, but a decision was not made until 1961.
The issue of integrating the scattered community develop-
ment programs which were operated by the different agencies
was brought up again by several prominant Thai delegations
who attended the first international seminar on planning and
community development in Bangkok in 1959. As a result of the
seminar report, the scattered CD programs were then transfer-

red from the Public Welfare Department, the Ministry of Edu-

cation, to the Department of Interior in 1961.
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Mr. John Sheldon Turner, the second USOM advisor in
community development arrived in Thailand in June 1959 and
served as head of the USOM Community Development Division
until May 1964. His contribution and influence on the Thai
community development program included the extensive help
in the final draft of the National Community Development
Plan, and the participation and support in the first nation-
wide community development orientation seminar for governors,
deputy governors, district officers, and provincial technical
officials. |

Shortly after Mr. Turner assumed the office, he arranged
for Dr. Robert Arnold Polson, a rural sociologist and one of
the foremost authorities on community development at that
time to stop by Thailand for a week of consultation while
enroute from London and India to the Philippines. Dr. Polson
recommended to the National Executive and Coordination Com-
mittee the implementation of a comprehensive community develop-
ment program which covered the entire district territory in-
stead of concentrating in a number of villages. The deci-
sion was made to follow the advice of Dr. Polson, and in
late 1960 four pilot districts were selected for this new
approach. The "Amphoe Area Coverage" which was recommended
by Dr. Polson was adopted as a nationwide policy after 1962
and the approach continues to expand until the present day.

In August 1962, through USOM's support, the Community
Development Department obtained the services of Mr. Frank W.

Sheppard, Jr. (later he became Chief of USOM CD Division in
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Thailand from 1964 to 1966) to make a three month study of
village worker selection process and pre-service training
program. The study recommended that with the adoption of
the new approach which was introduced by Dr. Polson, the
Community Development Department would need at least 320 new
village workers per annum to fill the post. The Community
Development Department utilized this figure to gain support
and approval from the National Economic Development Board
for the Department's annual budget. Due to the limited na-
tional budget the number of village workers was reduced to
200 per annum.

Another recommendation included in the same report was
that recruitment and training of new village workers should
be done in the region where they would be assigned to work.
This advice was also adopted by the Department. The central
training division was exgended as a section to each regional
center in order to provide training. This recruitment and
training process has been carried on through 1975.

During the early stage of community development pro-
gram, all divisions except the Office of the Secretary of the
CD Department had been under some advisory service from USOM.
The advisory efforts were directed toward research, training
for village workers, youth development, CD Way, occupational,
and local leader training programs. One greater influence
received from USOM advisory service was local leader train-

ing program. 1In King's report (1971:23):
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"Mr. Sanders assisted the Community Develop-

ment Department in planning and executing a

successful trial of three pilot village leader

training workshops in 1964...The pilot training

program was an immediate success. The program

gained the highest priority within the Depart-

ment of Community Development and by 1971 over

45 thousand village leaders had been trained."”

Table 1 shows a total of 28 USOM advisors working in
community development since 1956 to 1972. The duration of
service in Thailand ranges from the longest, six years, to
less than one year. The average is from two to four years
at most. The background experience of advisors in other
"countries besides Thailand as shown in Table 1 was concen-
trated in Vietnam, Iran, India, Philippines,and Laos, re-
spectively. The total cost of advisory service contributed
by USOM was over $1.5 million as shown in Table 2.
Beginning in 1963, USOM and the CD Department approved

an agreement for participant training which included: (a)
Master's Degree program for selected officials; (b) short
term academic training for specific job skills; and (c) ob-
servational tours for officials and village leaders. Each
year a certain number of training participants were selected
according to the needs and financial availability of both
governments (roughly the travelling cost of participants
was paid by the Thai government, and the cost of training
in the other countries was paid by the United States govern-
ment) .

For the Master's Degree program, participants were

sent to the Philippines and the United States.



96

TABLE 1

USOM COMMUNITY DEVELOPMENT ADVISORS 1957-1972

Number Duration Experience in
Advisor Arrival Departure Years Months Other Countries
1 Dec. 1956 Dec. 1958 2 - Not listed
2 June 1959 May 1964 5 11 Not listed
3 Feb. 1961 Mar. 1963 2 - Laos, Iran, Vietnam
4 Mar. 1961 Apr. 1962 1 - Iran
5 Jan. 1962 Oct. 1966 4 9 Iran
6 June 1962 Oct. 1966 4 4 India, Philippines,

Nepal, Indonesia,
Baghdad, Jamaica

7 July 1962 May 1964 1 10 Not Listed

8 Oct. 1962 Jan. 1967 4 2 India, Laos, Pakistan

9 Jan. 1963 July 1965 2 6 Not listed

10 Jan. 1963 Jan. 1965 2 - Not listed

11 Aug. 1963 Sept. 1966 3 1 India, Philippines

12 Sept. 1963 June 1966 2 10 Philippines, Iran,
Turkey, Egypt

13 Sept. 1963 Aug. 1964 - 11 Not Listed

14 Oct. 1963 May 1964 -_ 9 Iran

15 Nov. 1963 June 1967 3 8 India, Nepal

16 Aug. 1965 Sept. 1971 6 -_— Vietnam

17 Oct. 1965 June 1970 4 8 Vietnam

18 Oct. 1965 Apr. 1966 - 6 Not listed

19 Nov. 1965 July 1966 - 8 Not listed

20 Nov. 1965 July 1966 - 8 Not listed

21 Jan. 1966 Jan. 1968 2 —-— Not listed

22 June 1966 Dec. 1968 2 6 Not listed

23 Nov. 1966 Dec. 1968 2 - Korea

24 Dec. 1966 May 1969 2 5 Vietnam

25 June 1967 June 1972 5 - Iran, Laos, Vietnam

26 June 1967 June 1971 4 - Guatemala, Vietnam
Costa Rica

27 Dec. 1967 June 1972 4 6 Vietnam, Dar es Saalam

28 Dec. 1967 Dec. 1969 1 11 Iran, Laos, Vietnam

Source: Biographic Register, Department of State, United
States, 1972.
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The short-term training and observational tour participants
were sent to Taiwan, India, Malaysia, Pakistan, Philippines,
and a few to the United States. A total of 78 officials in
the Community Development Department received from three-
months training to complete Master's Degree training. Four-
hundred-thirty-seven officials and village leaders received
short-term observational tours by the end of the USOM assist-
ance in 1972 (King, 1972:22). The total cost of participant's
training contributed by USOM was $723,800, as shown in Table 2.

No empirical study has been made to evaluate the effec-
tiveness of job performance and the contributions of these
officials after they came back from the training. One major
impact that occurs after the completion of the Masters Degree
is due to the salary scale system of the civil service. Once
an official obtains a higher educational degree, if one's
current salary is below the standard of that new degree, then
one is eligible to be raised to meet the higher scale. The
raise to a higher salary scale means more responsibility and
a higher position for the officials. The impact of the
Masters Degree training has brought the CD Department to the
status of a new government organization which has many young
Western-trained personnel holding the key positions.

The official statistics show that there has been a
high mobility of Western trained officials occurriﬁg in the
CD Department since 1965. It is estimated that in 1975 at
least 32 out of the 78 USOM trained officials have joined

other agencies (6 joined the private sector, 7 joined the
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TABLE 2

USOM ANNUAL OBLIGATED SUPPORT COSTS TO THE CD
PROGRAM 1957-1971 (THOUSAND U.S. DOLLARS)

Advisory Participants
Year Service Training Commodities Sub-total
1957 15,539 16,765 - 32,304
1958 15,000 400 -- 15,400
1959 15,000 - - 15,000
1960 15,400 15,600 10,000 41,000
1961 37,800 26,300 59,700 123,800
1962 65,000 64,825 98,000 227,825
1963 120,000 57,035 130,000 307,035
1964 110,000 58,000 117,000 285,000
1965 114,500 18,000 100,000 232,500
1966 165,000 51,700 138,000 354,700
1967 153,300 97,075 442,000 692,375
1968 275,000 94,000 350,000 719,000
1969 200,000 88,750 280,427 569,177
1970 125,000 62,550 174,200 361,750
1971 120,000 72,800 175,000 367,800
Total 1,546,539 723,800 2,074,327 4,344,666
% 35.50 16.66 47.74 100
Source: Work and Accomplishment of Community Development

1963-1971, King, 1971: Annex 1.
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universities, 12 transferred to the local Administration De-
partment, and 7 transferred to other governmental agencies).
The major cause of the high mobility among Western-trained
officials is due partly to the limitation of position ad-
vancements in the Community Development Department and the
stimulating incentives given by other agencies, for instance,
the better pay from private enterprise, and high social pres-
tige of District Officers in the local Administration De-
partment. It is anticipated that under the present circum-
stance the trend of mobility may continue throughout the
coming decade.

Besides the advisory service and participant training
program, commodities were another major form of assistance
received from USOM. Table 3 shows that vehicles for field
officials had the highest cost in commodities assistance,

a total of more than $1 million. Australian Jeeps and In-
ternational Scouts were the two popular vehicles sent to
Thailand. Field officials used them as a means to reach
villagers as well as to travel to Bangkok for official busi-
ness. The growing trouble with these vehicles is that after
a few years of use most Jeeps begin to be worn out and it is
very difficult to obtain spare parts. At present many of
them have been idle in the field without repairs.

The second largest item of commodities, in terms of
cost, is some light construction equipment requested by the
CD Regional Centers for use in public work constructions in

villages. The cost is over half million dollars as shown
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in Table 3. Audio visual equipment has the least cost in
commodities assistance. These were overhead projectors,
movie cameras and projectors, photo equipment, and audio
visual kits for the village workers. The CD Department
started several mobile units in the early 1960s, intended

to bring government information to remote villages. The
project was dropped after a few years because of insufficient
funds from the government's regular budget. Some of the
audio visual equipment was requested primarily for that
project.

In conclusion, USOM's assistance to community develop-
ment primarily consists of advisory service, participant
training programs, and commodities. The statistics (Table
1 and Table 2) show that the advisory service amounted to a
total of 78 man/years with a cost of less than 1.6 million,
almost twice the size of the participant training program,
which cost 723,800 dollars (excluding the travelling expenses
borne by the Thai government). The commodities assistance
started three years later and cost a total of 2.1 million
dollars (Table 3). The cost of vehicles provided for field
officials was almost equal to the cost of audio visual equip-
ment plus the cost of light construction equipment for vil-
lage public works (Table 3).

Figure 6 shows a clear relationship between three types
of USOM assistance over time. The overall assistance in-
creased dramatically during the years of 1966 to 1969. Al-

though the peaks of the three types occurred in different
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years, not surprisingly the increase in assistance corres-
ponds to the same range of time when the Vietnam war was at
its peak. The participant training assistance has a normal
trend of increase when compared to the other two types. The
drop of assistance in participant training in 1965 was due
to the returning of officials from abroad, and the Depart-
ment decided to stop sending more officials for training.
The other two types of assistance also show a decline from
1963 to 1965. This was the end of the first five-year as-
sistance agreement between USOM and the Community Develop-
ment Department.

The rise of the participant training program during
1966 to 1969 represented a new agreement of the CD Depart-
ment and USOM the sending of officials for short course
training and observational tours. This program included
field officials and some selected local leaders. Group ob-
servational tours were organized for three to four week per-
iods to observe rural reconstruction programs and the Far-
mers Association in Taiwan, training in community develop-
ment in the Philippines, Comilla project in Pakistan, Com- .
munity Development and Cooperative movement in India, and
rural development planning in Malaysia.

According to King (1971:27), USOM assistance to com-
munity development was first planned to be phased out gradu-
ally in 1966. Following the announcement of the communists

that Thailand was the next target for the "War of Liberation,”
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a U. S. policy decision was made to assist the Thai govern-
ment in meeting the increased subversion and insurgency
threats. Therefore, USOM assistance increased and continued
another five years. This explains why the trend of assist-
ance from USOM had risen sharply during the years of 1966 to
1969 in Figure 6.

Among the three types of assistance provided by USOM
during 1950s to 1970s, advisory service can be considered
as one of the more influential inputs to Thai community de-
velopment program when compared to the other two. As dis-
cussed earlier, the beginning of the CD program, USOM ad-
visors assumed major roles in drafting the National Community
Development Plan, and after the establishment of the CD De-
partment, all operating divisions except the Secretary's
Office, had employed USOM advisors as consultants. The con-
tinuity of advisory service extended from 1956 until the
termination in 1972, as shown in Table 1. Although detailed
information is not available to investigate how much and
what kind of input that USOM advisors had put forward to the
individual activity in community development, it is rational
to believe that the association of advisors with Thai CD of-
ficials in a long period of almost two decades the USOM ad-
visors certainly had helped to 1aykdown some basic foundation
in the community development program.

One good example of advisor influence is to look at
the organizational structure of the Community Development

Department. When I was invited by the SEATO to participate
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in the Exchange Program of CD Experts in the Philippines in
1970, I found that the organizational setting and names of
divisions of the Presidential Arm on Community Development
in the Philippines were identical to that of the Thai CD
Department (Decharin, 1970). When asked, "how come we have
the same names and similar organizational structure?" one
of the Division chiefs simply said "because we have the same
group of USOM advisors." Another example is to look at the
newly established programs in the Community Development De-
partment, in some extreme cases it depended very much on
the foreign advisors, especially during the early part of
1960. For instance, one of the Directors-General wrote (CDP,
1962:52):

"The initiation of a suitable program of

research and evaluation will require the

assistance of foreign experts who will work

closely with Thai counterparts.”

The influence of advisors should not be a surprise,
according to Bhattacharyya's study (1972), he found that
community development programs in countries like the Philip-
pines, India, Pakistan, Iran, and Thailand, have shared vir-
tually the same approach. Bernard (1973:167) explains the
similarity of community development among countries during
the 1960s as follows:

"...in order to forestall such stress of
change, UNESCO commissioned a staff of
specialists under the editorial direction
of Margaret Mead to draw up guidelines for
orienting the experts who were to go all
over the world in community development cru-

sades. The principles enunciated in the man-
ual became revealed writ and were repeated
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with monotonous regularity in all reports of
community development work: Go slow, do not
impose plans from the outside, let the community
itself decide what it wants to do; failure will
surely result sooner or later if you try to
impose your own ideas on the community."

From 1957 to 1971, USOM had employed 28 U. S. advisors
to supervise the community development program in Thailand.
These advisors have their experiences either in extension
work in the United States, or they had worked as advisors
in many other developing countries besides Thailand (Table 1).
Naturally, they would come with a particular kind of experi-
ence and preconceived developmental framework to apply in
Thailand. Rohrer (Zimmerman and Duwors, 1970:26) observes a
very interesting situation which can be applied to the case
of community development as well.

"No matter what national background a techni-
cal assistance person has, he will be conver-
sant with the history of development of his
nation's agriculture and will employ what he

knows of that experience as an applicable
model for change."

Adoption of Development Projects

The analysis of project adoption processes between
USOM and the Community Development Department has been limit-
ed. The available documents are insufficient to explain how
all the present development projects were adopted. The in-
formation;is quite inadequate, and it is not certain whether
the development projects have been instituted during the
UNESCO program or after USOM assistance. From Nairn's (1966)

analysis, it appears that some of the projects, such as the
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local leader training, the home economic activities, the
self-help public works, and the vocational training, were
operated at the village level during the Thai-UNESCO program.
Perhaps the emphasis and official names of the projects might
have changed. For instance, the home economic activities
during TUFEC program was called the CD-WAY when USOM began
its assistance. However, this study found that the follow-
ing development projects have continued to receive support
both in advisory service and financial assistance from USOM
since 1962 until termination in 1972.

Village Leader Training Project. The purpose of this

project is to increase the abilities of the village and the
Tambon Development Committees to act as representatives in
the community for initiating cooperative action in order to
improve village living conditions. The training session is
held at the village level and the village workérs and the
functional officials from the district will serve as train-
ers. Usually the training will lasf from 3 to 5 days plus
one to two days educational tour to other districts or pro-
vinces after the formal training is over. The curriculum
of such training is designed té increase the leaders' self-
confidence and their skills in democratic group discussion,
problem analysis, decision-making process, planning and or-
ganization of action, better use of government services,
and the responsibilities of the committees.

Community Development for Women and Youth Project

(CD-WAY). The purpose of this project is to develop the
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potential, and to change attitudes of rural women and youth
so that they will become more actively involved in the vil-
lage development activities. Home economics, dressmaking,
and household management are major subjects that are taught
to the members of women's groups in the village. For the
youth training program, the subjects emphasized are occupa-
tional skills, rural recreation, leadership development, and
group activities. Child development is also part of this
program. Pre-school child centers are established at the
village level where the parents can support the day-to-day
expenses of the center. Adult village girls are selected by
the Village Development Committee and receive special train-
ing in child care in Bangkok for about 3 to 4 months. After
the training they will return and work in the center with
minimum pay, which is partly supported by the CD Department.

The Community Volunteer Leader Training Project. This

project started later than the two preceding projects. The
purpose of this project is to train active villagers to work
as administrative assistants to the Tambon Development Com-
mittee (TDC). The job is to carry out development activi-
ties which the TDC has decided to implement in the villages.
The volunteer leader is selected by the TDC and receives
three weeks of training, provided by the CD Department. He
receives a subsistence pay from the TDC, again funded by the
CD Department. It is hoped that in the future the volunteer
leader will be able to substitute for the village worker.

Some evaluation of this project has been made and will be
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examined in the last chapter.

The Occupational Group Development Project. The pri-

mary purpose of this project is to uplift the standard of
living of the villagers by increasing family income and en-
couraging savings. The project is designed to encourage
farmers to organize themselves into occupational groups ac-
cording to their present occupations. The members of the
organized groups will be taught the modern techniques of
their occupations, marketing problems, and some initial man-
agement skills. The trainers are local agriculturalists,
and the village workers. The training lasts 3 to 5 days
plus another one or two days of field trips to visit other

occupational groups in other provinces.

Process of Program Development

Since it is impossible to trace the project adoption
process in the early stages, some comprehension of the pro-
cess is implied through an examination of annual assistance
request procedure of the two systems after 1965. From of-
ficial files and evidence drawn from the CD departmehtal
minutes, the procedures of the annual assistance requests
from the Community Development Department can be summarized.

Before January of each year, the CD Department circu-
lates a memorandum to all the division chiefs and the re-
gional directors. The memorandum consists of information
concerning the Department's policy and guidance in making a

request for USOM assistance in the following year. It is
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the responsibility of the division chiefs and the regional
directors to submit their initial request, which is usually
based on assistance received from USOM in the previous years.
The Operation Division calls a Department meeting after re-
ceiving all the proposed requests from the divisions and
regional centers. The meeting is chaired by the Director-
General, and attended by the Deputy Directors-General, all
the Division Chiefs, and the Regional Directors. In this
meeting they consider the soundness of the new requests and
review the needs of the old assisting projects, then inte-
grate them as a departmental request for assistance.

Before the departmental request is submitted for for-
mal consideration with the Department of Technical and Eco-
nomic Cooperation (DTEC), the CD Department usually arranges
an informal consultation with the Chief of USOM Community
Development Division. Very often the proposed request may
be rejected in part as some of the requested items do not
meet USOM's assistance policy, or that the items are too
large and there are no funds to support them. The Depart-
ment reconsiders and readjusts the priorities of the request.
If the Director-General agrees and confirms the original re-
quest, then the proposal is submitted for formal considera-
tion with DTEC and USOM.

In this meeting there will be representatives of the
DTEC, of the Community Development Department, and of USOM.
'The meeting may continue for several days before a final

proposal is agreed upon by the three parties. Discussions
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often center either on details such as the forms and sources
of administrative support, or the number of advisors and
counterparts that will be assigned to work with the assist-
ance projects. Available counterpart funds in the annual
Thai budget are usually a primary constraint in considering
the proposed request. After this meeting, it is the respon-
sibility of the DTEC to include the CD Department's proposal
as part of the national government request. A Country Field
Submission (CFS) will be prepared by USOM along with other
government agencies' requests, and then submit it to the
US/AID in Washington for further processing.

Caldwell (1974:22) describes a complicated procedure
which shows how the submitted CFS has to go through the bur-
eaucratic hierarchy in AID and other offices in Washington.
According to Caldwell, for funds that must be committed by
USOM before July 1973, the formal program process begins in
May 1971. This means the discussion and finalized request
has to be prepared by Thai government officials in January
1971. Substantively, it contains a discussion of the prob-
lems Thailand is facing and American interests in Thailand.
It usually proposes an overall strategy for dealing with
those problems and meeting those interests. The supplemen-
tary aspects of CFS contain narrative project descriptions
and tables detailing anticipated funding and personnel re-
quirements. Since USOM support for a given project gener-

ally continues for several years, the narrative portion of
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these proposals may vary little from one year to the next.

The Thailand Desk in AID/Washington, the Office of
Southeast Asia, and the East Asia Bureau of AID, will criti-
cize, comment, and compare the CFS and the individual pro-
ject proposals with administrative priority and AID world-
wide strategy. The proposed Thailand aid has to obtain ap-
proval from the Office of Management and Budget before it is
included in the President's budget. The Thailand Desk has
to prepare a summary version of the CFS and the project pro-
posals. This becomes the Congressional Presentation, which
is submitted to interested congressional committees--Generally
the Foreign Affairs Committee of the House of Representatives,
the Foreign Relations Committee of the Senate, the Senate
Appropriations Committee, and the Foreign Aid Subcommittee
of the House Committee on Appropriations. If the process of
congressional approval proceeds smoothly, funds authorized
for CFS will be ready for action by July 1972.

The obligation of funds represents simply a promise
by the United States government to provide the commodities
and services specified. The next step is to make those goods
and services available in Thailand. This process is a com-
plex and time-consuming one. If equipment or contract ser-
vices are to be provided, then bids must be solicited, evalu-
ated and awarded. If expert services are required, then ap-
propriate personnel must be selected, identified, and trans-
ferred to Thailand, or perhaps a contract with an American

firm must be entered into.
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In summary, the commodities and services requested for
USOM's assistance, for which the formal planning started in
January 1971, will not be fully provided by the donor system
until some time in 1975 or 1976. There is a lag of at least
five years between the initial planning of a project and the
arrival of project components. The hard facts of funding are
that it absolutely requires the intervention of the bureau-
cratic system, the congressional appropriations procedures,
and then the delay in procurement of goods and services.
There are no other alternatives for the donor and the recipi-

ent systems.

The Interactional Patterns

Interaction between systems involves a reciprocal action
or influence. It is a two-way directional process. In this
study two kinds of interactional patterns are defined: the
horizontal interaction and the vertical interaction. The
former refers to an interaction that is based on an equality
of position of the interacting systems, and the latter refers
to the interaction that is based on a difference of position
of the interacting systems. The hypothetical model in stage
one of this study postulates that the interactional pattern
of a donor system (USOM) and a recipient system (the Community
Development Department) has an equality of position (Figure
2). Therefore, this section is designed to find out in which

pattern the two systems have interacted.
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Superiority Syndrome

George Axinn (1975:6) uses the term "Superiority Syn-
drome" to describe the interactional phenomena that happen
when one group of individuals attempts to help or to assist
the others. He explains:

"The syndrome usually develops among person-
nel of any foreign mission in any host country.
They tend to forget all of the negative aspects
of their home institutions; they tend to see
and magnify all the negative aspects of the lo-
cal situation. This is accentuated by their
ignorance of and failure to understand the lo-
cal situation. It is almost inescapable that
an "up-down" form of interaction results."”

Axinn's point is supported to some extent by evidence
in this study. After examining some official monthly re-
ports and articles written by USOM advisors and concerned
Thai officials in the early stages of the program, the supe-
riority syndrome did exist, it varied in degree, depending
upon individuals. Since interaction is a two-way process,
it is also found that Thai officials to some extent possess
an inferiority syndrome in interacting with USOM advisors.
Some official documents appeared to place very high status
on technical knowhow of the USOM advisor, though the compe-
tency was not applicable to the indigenous conditions. The
review of materials also indicated that Thai officials, who
were assigned to work with USOM advisors on the development
projects, very often would go along and confirm what the ad-

visors had proposed or suggested in order to obtain aid as-

sistance. Such expediency is not frequently found in the
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documents dated after 1968. Instead an increasing disagree-
ment between USOM advisors and the Thai counterparts occurred
after 1968. This reversed syndrome is also observed by
Caldwell as well (1974):

"...Particularly as Thai began returning from
the U. S. and elsewhere with advanced training,
it became apparent that farang need have no
monopoly on technical or general understanding
in the various fields relevant to moderniza-
tion (p. 75).

...that the effective assistance to a country

of Thailand's level of development is no longer
possible by generalists in the development field.
The problems are so involved, and the quality of
Thai officials so much higher than used to be
the case, that only a person already deeply
familiar with Thai conditions is likely to be
able to make appropriate judgments (p.158)."

Vertical and Horizontal Interaction

In analyzing the system interaction patterns, after a
careful investigation of the available materials and official
documents, it seems to me that the interaction between USOM
and the CD Department appeared in several patterns. It is
hard to find one particular pattern that represents a confir-
mation of the hypothetical model in stage one. The follow-
ing phenomena reflect several patterns of interaction between
these two systems.

When interaction is viewed in terms of conceptual
transmission between USOM and the Community Development De-
partment, there is a tendency towards a.vertical interaction-
al pattern, especially in the beginning of the program. Pub-

lications concerned with community development during the
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early stages included a great deal of simple translation from
the Western terminology. It was commonly found that many new
terms used in Thai were followed with an English word in pa-
renthesis. The most commonly used terms were "felt-need,"
"gself-help," "stimulation," "self-reliance," "local self-
government," "local leaders," and "group dynamic." Also it
was found in many documents that American advisor's notations
were quoted to gain recognition and acceptance from readers
and decision makers. It is quite alright if the quoted no-
tation conforms to social fact, but in many cases the gquota-
tion is simply not consistent with reality. Just to cite a
simple example from one of the documents (Sukaviriya, 1965:
217):

"...Furthermore, through a democratic process

of village development, we hope, a community

with self-reliance can be established and lo-
cal self-government can be fostered."

Obviously, the historical review in Chapter 2 clearly
showed that Thailand had been under military control since
1932, with periodically short-lived elected governments.

How can a democratic process take place in the grassroots
community with such a political configuration? The concept
of democratic process is Western ideology. The "self-
reliance”" and "local self-government" are no more than a
government slogan to preserve the status quo of the incumbent
political regimes. All these Western concepts can also be

used as public designed goals to attract foreign aid.



117

When the interaction pattern is examined in terms of
activities in which both systems participate, the general
pattern is found leading to an equality of position--that is,
a horizontal pattern. Both systems seem to have an equal
status in bargaining and directing the activities toward the
system's objectives. Some major activities are abstracted
here from the official files in order to support and demon-
strate the interactional pattern mentioned above. Normally
the selection of USOM's advisors depends upon the decision
of the donor system. However, if an advisor is found incom-
petent in his advisory service, the recipient system has a
right to request a replacement. During the life of USOM as-
sistance, at least one advisor has been replaced at the re-
quest of the CD Department because of his incompetency.

The selection of Thai officials as candidates to par-
ticipate in the overseas training program is the responsi-
bility of the CD Department. However, the selected candi-
dates must pass the English proficiency test which is ar-
ranged by USOM. If the candidates fail to pass the test,
then the CD Department has to send in new candidates. 1In
practice, a list of alternates is also submitted for the
test simultaneously. The major field for the Master's Degree
and the short course training is determined by the need of
the CD Department. The school and the country for the train-
ing program is up to USOM to arrange and consult with the

CD Department which usually finds no objection.
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The scope of financial and technical advisor assistance
provided by USOM, is somewhat limited within several major
development projects. As long as the requests for assist-
ance fall into those major development projects, USOM will
eventually give full support. The details in operation such
as curriculum for training, duration of training, and place

of training usually depends on the Thai decisions.

Limitation of Interaction Patterns

The interactional pattern of USOM and the CD Depart-
ment has also been inferred from other agencies in the bur-
eaucracy. On the Thai situation, the Department of Techni-
cal and Economic Cooperation (DTEC) is the intermediate con-
trolling system. The regulations and decisions of the DTEC
have limited the freedom of the CD Department to interact
with USOM. Several new proposed projects to USOM were re-
jected by the DTEC, although USOM had already agreed to sup-
port the projects. Insufficient counterpart funds for the
new requested projects was the main reason given for the
objection.

On the donor system side, since USOM is an overseas
mission, the controlling system is even more complicated.
Starting with the internal organization of USOM, the mission
has 45 recipient departments in Thailand which differ in
their objectives and nature of their responsibilities. Fur-
thermore, all the recipient departments are under different

ministries which have policies and approaches in various
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directions. Therefore, the organizational setting of USOM
has to be arranged to meet with the complication of the re-
cipient departments.

The structure of USOM's internal organization has varied
over the years. There has been a major reorganization of USOM
approximately every four years. The alterations reflect chang-
ing problem content, as well as changing USOM views of the
most effective way of structuring communications with the Thai
recipient departments. The change of USOM organization pat-
tern has several other factors involved. First, the change
is mainly due to the turnover of the leadership in USOM.
Secondly, the change is due to structural preferences. The
central concern in mission administrative structures has been
whether organization should be patterned after Thai bureau-
cratic structure, or whether organization should follow sub-
stantive, goal-directed lines. Caldwell (1974:14) described
the different consequence of these two approaches.

"The first approach can ease communications.
It can also result in the transposition of
the biases, parochialisms and loy