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PREFACE

This Memorandum was prepared as part of RAND's
continuing research effort for the Advanced Research
Projects Agency's Project AGILE. Lt addresses itself
to selected aspects of the politics, administration,
social organization, and culture of rural Thailand that
are closely related to the problem of maintaining and
strengthening the country's internal .curity.

RAND consultants Herbert Phillips (As:ist
Professor of Anthropology at the University ot .li-
fornia, Berkeley) and David Wilson (Associate Professor
of Political Science, University of California, Los
Angeles) are intimately familiar with Thai institutions,
cultural patterns, and administrative characteristics.
They both spent. several years in Thailand during the
1950's conducting intensive social and political
research.

The present Memorsidum draws on their own experi-
ence and ohservations as well as ou the nnen literature
on Thailand (see the Bibliography, pp. 43-45). The
particular aspects diwcussed in the paper were carefully
choasen for their significance in the present Thai scene,

However, they clearly represent only a small part of
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the complex problem of internal security. It is hoped
that the authors' observations and suggestions may open
up avenues for further investigation anu will prove

useful to those whose research or planning in Thailand

must take fnto account the nature of rural Thal socliety.



SUMMARY

The basic assumption of this Memorandum is that
modifications in Thai society almed at strengthening
internal security are likely to be the more effective
the more fully they take into account the motivations
and attitudes of the Thai people and the functioniny
of Thai institutions., Because of the nebulous character
of the communist threat as it is perceived at the local
level, the justification and usefulness of any future
security measures should not be limited to that threat;
a straight anticommunist approach 1is unlikely to engage
the average villager's interest and co-operation. On
the other hand, a program that satisfies some of his
existing needs -- by traditional means, wherever possible
-- promises success.

An important aspect of the relationship of the
villagers of Thailand to their government , and one that
is easlly overlooked, is the ritualism of Thai public
11fe. 'The acting out of authority relationships 1is a
significant paycholopical dimension of the nocial order.
To preserve this ritualism is important for two reasons.
First, as the Thai bureaucracy has become more and wore

rationalized, contact hetwoen village and government
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has lessened and the relationship has become loose and
distant. A revival of the ritual of official government
visits by the district officer or other dignitaries
could greatly strengthen these relations. sSccond, the
Thal are apt to attach at least as wuch nignificance to
the propriety of government programe as to thelir
efficioncy; benefits incorrectly bestowed are likely

to cause such resentment as to defent thelr purpose.

An attendant difficulty in the present relationahip
of the government to the villages is the inadequacy of
communication between them., The government is poorly
informed about the stute of the rural population,
possibly because it 18 too beavily occupisd with nationnal
and international concerns. The representative assembly
has not been an effective channel of information,
partly becawe it is drawn from the country's social
and economic elite, and its members' origins and ties
nre almost exclusively urban., Attempts by the central
authorities to promote some doyree of self-government at
the local level have not heen successful, ponsibly
because the Thai are too accustomed by tradition to
strong central loadership and a hievarchic order of

povernment. .
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I'he most effective Thai institution in the past has
been the civil administration. But the level at which
the official government service meels the general popu-
lation -- the district office -- ha become overburdened
with routine tasks. Hence the district officer in many
cases s unable to keep in close touch with the people.
This Memorandum suggests the pouaibiliry of setting up a
professional reglonal service that woqld close this gap
in communication by sevving as a channel of information
and responsive action between villagers and official
echelons.

Thai villages, as a rule, are lacking in organized
gyroups that reflect village solidarity. Soclal 11fe 1is
structured around the family, and to a considerable
extent around the loosely organized community of the
temple, whose lay committee handles only temple business.
Government organizations, such as the village councils,
are dependent. for succedss on the uncertain leadership
of the distvict office. The headman's abjility as a
toader is limited by the fact that he 48 caught in the
middle, a local man represent ing the villagers but also

trying to serve the government 's interests.
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In the development of new community activities, two
village personages are of potential significance: the
schoolteacher, who is likely to be "modern" in outlook
and respected and powerful in his village, and the abbot
of the temple who, with his great prestige, can affect
the course of any communal effort.

In the actual organization of a community program
directed at the strengthening of internal security, three
proups in the Thai village who might be mobilized to good
effect are the veterans, the unemployed, and the village
youths. Their marginal position makes them likely
targets of comnunist organizers, and any government
program that employed them,.thereforc, would do much to
thwart such communist efforts at recruitment. To be
successful, however, such a program would have to be
constructive and personally gratifying; 1t would have
to create opportunities and provide skills of real value,
and to reward ite participants with wages and social

atatus,
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1. INTRODUCTION

The assumption upon which this paper is based is
that any measures aimed at strengthening the internal
security of Thailand are likely to be most effective if
they are carried out in the light of motivations and
attitudes of the Thai people and with recognition of the

way in which Thai institutions function.1

The effect of
this assumption is to direct attention to the cultural
patterns and social structure of contemporary Thailand
and to call for an assessment of the potentialities and
limitations inherent in them.

Because the communist threat in Thailand, in the
authors' opinion, is still intangible, and because
insurgency may never actually occur, security measures
should have soma practical merit in the eyes of Thai

villagers and administrators over and above their

usefulness in combatting the communist threat. For,

Lihin paper is not intended to provide basic data on
the culture or the social and political organiration of
rural Thailand. Such deseriptive materials ave r radily
available; see Bibliography under the following: deYoung
1955; Fraser 1960; Hanks 1959a, 1959b, 1962; Hanks and
Phillips 1961; Kaufman 1960, Kingshill 1960; Klausner
1955-1956; Labcharoen 1960, Moerman 1961, 1962a, 1962bL;
Mosel 1957, 1961; Pendelton 1962; Phillips 1958, 1963a,
1963b; Sharp 1950, 1957; Sharp, Hauck, Janlekha and
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gomewhat paradoxically, the major difficulty in develop-
tng an effective counterinsurgency program in Thailand

is the fact that there Is as yet little awarencss at the
loenl level of o divect or {mmedinte communisrt threat
within the country. Politleal rentities in Laows and
Vietnam clearly indicate that such a threat may arine,
Wut, with few exceptionn, Thal peasants have been neither
threatened by nor compel led to feed communist insurgenta,
They have not been asked (except perhaps by opilum

smugg leva) to report on the movements of the border
police or the Thai army., Moreover, the political life of
most Ihai peasants remains largely uneventful, with the
possible exception of povernment-sponsored excursions for
village headmen, visits of UbIS-sponsored information

teams (The Reporter, October 25, 1962), and the recent

requirement that all Thai nationals carry identification
cards (Bangkok Post, August 16 and 20, 1962). On the
whole, the security problems encountered in Thai rural
communities are those that have always troubled Thal

villagers and provinecial authorities: theft, young men

Textor 1953; Sharp, Moore, Vella and Assoclates 1956,
Wilson 1962a, 1962b; Wilson and Phillips 1958. Reference
will be made to these data only to the extent that they
bear on the central subject of this paper.
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terrorizing neighboring villages, cattle rustling and
boat stealing, crimes of passion, and the difficulty of
controlling the phii bun (literally, "meritoriour
spivits,” but actually charismatic leaders who pgain a
following through thelr religious or maglcal powern ),

It 18 true that communist asnociation with wome of
these problems has given them a more povtentous cast.
The police have alleged, for example, that nome of the
cattle-rustling gangs in the northeast weve organized by

cammunist agents (Bangkok Post, March 13 and 31, 1962) .

oo, one of the wajor suspects in the "Northeast Communlist
Conspliracy Case' wns a young attorney who pained
considerable fame by representing villagers in rourt

free of charge. But, although there obviously Lls some
communint influence, the villager probably does not yet
recognize Lts character and political identity. It may

be aignificant that the northeastern youths who crossed
the border to tight for Khoug Le when he wan assoclated
with the Pathet Lao explained thelv actions, pot by

saylng that they “considered themselven Lao," or that they
wore "dissatisfted with the Bangkok government,' or even
that "Khong Le im a great man,"” but nimply by such state-

ments as it was the dry season and | had nothing else to
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do" and "I thought it would be fun.'" Whether they were
helng honest or not, thelr explanations would have seemed

2

normal and plausible to the average peasant.
requires no speclal pleading to recrult a group of youths
for adventure and a chance to paln Came and power.

The strongest radio sfgnals in northeastern and
northern “halland are from communist stations, and the
villagers listen to them, but they do so for the same
reasons that they listen to the weaker government
stations: for the playing of local or reglonal music and
the performance of indigenous comedy and dvama. What
lictle evidence there 1s (Moerman 1961, Musel 1963)
strongly suggests that villagers cither ignore or distrust
the thinly-veiled political broadcasts of both the

Commnists and the government, preferring to rely on

2Unless otherwise indicated, all direct quotat fons
in thiw paper are drawn from interviews by Herbert
Phillips with a oumber of Thal assistant district
officers, mont of them with a peasant background. ‘I'he
explanations clted here were repesrted by one of them, who
bad met o group of these younp volunteers when they were
veturning home from Laow at the beginning of the . nudng
neanon (a period when they did have "womething to do'').
A striking aspect of this encounter is the fact that it
never occurred to the Awsistant Diwtrlcet Cfficer to
arvest the hoys, report them, ovr Ln any way consider them
a nouree of concarn. In fs:t, he told the author of thelr
encapade with a touch of adniration and even envy, not
apprehension or suaplcion,



word-of-mouth transmisslon for "eredible' political
information.

These remarks are not intended to minimize the
extent of the communlst threat; they merely point up
{ts nebulous nature as percelved at the local level.

The Communists in Thalland have tried to lnduce boyw Lo
fight for them for adventuve and fame vather than
Ldeology, they are glving people "Lhings to do'" duving
perlods of unemployment, and they are providing villagers
with expensive services free of charge., Thus, Lhey are
explolting precisely those traditional motivations which
the Thai government should consider in devising the non-
military portion of any counterinsurgency program.

The infevence to be drawn from these introductory
observations fs that a progran designed to strengthen
{nternal securlty ought not to make antlcommunism Lts
ovganizing principle. On the cantravy, such a program
whould seelk to base Lftself on exlnting needs, as
presumably the Communists for thelr part will try to do.
Moreover, it whould week to satinly such needs by

traditional meanu whevever pousible.
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I1. THE PROBELEM OF THE THA1 VILLAGE ADMINISTRATION

The present Thai government obviously has several
advaintages over the Communists in deaiing with the
peasantry. Ity vepresentatives have more money than the
Communiste; it has organlzational freedom; {t haa
authority; it han polltical legltimacy; and 1t haw
popular acceptance. Political legitimacy in Thailand,
hQvaur. s not an invariable attribute; Lt must be
contlnually validated. Most of the difficulty in the
portheast today ls due to the fact that, until recently,
the povernment has tended to ignore the need to validate
Its position either through certain rituals or by pro-
viding practical wervicen. The former involve such things
as povernment-sponsored civil aad religious ceremonies,
vislts by government otficlals of all levels, and singling
out and rewarding Individuals known to have special

avnoc lat lons with the rcy,iun.3 The latter include the

31t 18 not insdlgnificant that most Individuats who
have gained national prominence as "northeasterners' orv
as "veprenentatives of northeantern intevents'" have almost
tnvarlably been identified an belooping to nome anti-
povernment group. It is inexplicable that wove has not
been done to publicize the novtheastern backpround of
Field Marahal Savit and other high povernment and wilitary
oflicials, ewpecially in the northeast {tuelf,
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building and financing of new wells and reservoirs,
{nstitution of health services, provision of food during
periods of blight or flood, and, most important to the
villagers, repalr and construction of village temples .
That and U.5. administvators tend to value practical
services as the chief meann by which the government
affivms its legltimacy, and, Ln this rempect, American
foreipn-aid philosophy has greatly influenced Thai
budgetary thinlking. 1In the authors' judgment, however,
the government's rituallstic functions are of cquni, and
perhaps even greater, ilmportance to the peasantry.
Questions of legitimacy, of course, are ultimately
based upon the villayers' conceptions of the nature and
role of povernment. Thal peasants are llke the cltizens
of most countries in ansuming that.nny reglme 18 acceptable
flrat of all by virtue of its capacity to establinh and
malotain authority. But, beyond this, they bave more ov
less explicit expectations about the natuve of that
authovity and their relationnhip to It. These oxpecta-
tlons ave cruclal In whaplng thelv loyalty te the
authority, thely readiness to subvert {t, ov thelv ln-
difference to Lt -- factors that play a detevmining rvole

io the nuccaess or fallure of wvurval-based vevolutionavy
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warfare. The Thai peasants' expectations and definicions
of government are relatively simple: they look to their
povernment as a source of pentle, benevolent concern;
as an organization that in its ideal forwm has the
attributes of a strong, wise, but indulgent father. This
analogy i» not a literary one; villagers, in talking to
one of the authora, made it quite explicit when they said:
""'he povernment is like our father and we are like its
children." By the same token, they hope that, like a
pood Thai father, the government will be neither meddle-
some nor exploitative in dealing with its "children."
Thus, while villagers very much want the government to
be present, they do not want it to be heavy-handed. They
welcome, for example, the modern medicines that ave
available to them at government dlspensaries, but they
are highly sensitive to belng looked down upon or over-
charged by the dispensing health officer. At nuch
momentn, they ave conslderahly more aware of the fnsult
wuffeved, real or imapined, than of the medical bhenefits
received, even though such medical help may theretofore
have heen unobtainable,

This 18 why the vitunal actw of povernment ave so

ftmmensely tmportant. They rvepresent to the peasant not
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only expressions of the regime's interest in him but
acknowledgments of his own importance to the pgovernment.
Villapers assume, for example, that when a povernment
offlcial "goes to the trouble" (their phrase) of visiting
them, he daes so not only to express his henevolent concern
but also because he needs them to reaffirm and lepitimate
his own position. Whether he be a district officer or a
deputy minister, an official cthus provides them with the
opportunlity to play out their part of the politicatl
dialogue, tor villagers actually enjoy making known to
those in power their willingness to be ruled. Indeed,
this {8 to them one 65 the major pleasures of being a
citizen.

Every encouragement, therefore, should be given to
Thai officialdom to expand or reinstate these traditional
functions of government, and thus once again to establish
its officials as active elements in the dynamic structure
of authority. A regrettable effect of the rationalization
of Thal bureaucracy has been the diminution of thewe
activities, am rural officials have become increauinply
burdened with paper work and other administrative tanks

that tie them to thelr desks.
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One contribution to a solution of the problem might
be the simple requirement that every district officer in
Thalland spend considerable time visiting the villages

(tambon or muban, depending upan local sett lement

patterns) under his jurisdiction, with a view to
determining local wants and the extent to which he might
reailstically meet them. Though, at best, this would
enable him to visit a given village only at intervals,
this would represent a great Llmprovement over the present.
(According to the assiscant district officers Luterviewed,
there are district officers, including the informants'
superiors, who not once during thelr tours of duty have
ventured into any village) Indeed, such visits should

pot be too [requent, lest the district officers be
regavded as meddlers who disturb the datly routine of
village 1ife and who, if they have to be fed and housed,
become a financlal burden to the local people, especially
Lf they are accompanied by a vatipue. Because status and
symbollc considerations ave crucial on these occaslons,
wuch trips should not be delegated to assistant district
of flecers or othey junior members of the district officer's

stalf,
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From the polnt of view of stimulating village
loyalties, this procedure would be far more effective
than the practice, current in the northeast, of taking
village headmen on excursions to Bangkok or to provincial
centers, there to be entertained and lectured on anti-
communism, It 1ls the authora' observation that the
latter practice is based wpon an untenable assumpt ion
about the nature of Thai rural soclal organization, that
tg, on the belief that the sense of loyalty and obligation
created in the individual headman will extend to
villagers under him. Most evidence indicates that it
cannot, mainly because no headman would presume Lo control
the loyalties and obligations of others. Regular visits
by the district officers would seem to have an advantage
also over the travellng service teams, recently organized
by the Minitstry of the Interior, that provide contact
between the administration and isolated villages. While
useful in furnishing these villages nporadic wedical
asslutance and supplying them with smail tools and
construction waterial, these teams lack the permanence
and familiarity of the district of ficer, with whom {t is
possible and profitable for the villagers to develop

mutual obligations and personal loyalties. There are
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bound to be villagers, for example, who will want to
cultivate the connection created by the visit of a
povernment officlal, with a view to the possibility of
thelr visiting him in turn vo ask for favors and counsel.
And 1f he Ls the district officer, they will not have to
travel as far as Bangkolk to see hilm. Such a progvam of
pervonal vislts, Lhél‘ef(n‘n, if 1t 18 oot carrled out

per functorily, might serve to revive the pateruvallstic
quasl-familial relatlonshlp that once obtained bhetween
peasant and government offlelal, the most substantial
basis Lor political loyalty.

As to the role that practical services might play in
strengthening the relatlonship between government and
neasant, two conslderations loom especlally large.

First, desplte appearances to the contrary, Thalland
has no strong tradltlon of the govevnment operating as a
service agercy. That is to say, villagers do not assume
that the purpone of government is topmovide tov them.

To be sure, a munificent and benevolent government does
bestow gifts upon the people, but the giviug turns upon
the inclinatione of the povernors, not upon the wantu ol
the governed. Since the villagevs laok on practical

sorvices as a glft rathev than as thelr due, the manner
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fn which such services are offered becomes to them just
as important as the fact that they are provided. If
government help is to buy pnlitical loyalty, it must be
an unmistakable expression of the government's benevolence
and concern. Thus, any funds that the Thai or U.o.
anernménLnlww be Lnvesting in practical service projects
for the northeant may prove politically sterile Lf the
sole concern Is for the projects' technical success ('will
the well pumps draw water?"), and wo attention is glven
to the spirit and form in which this support is proffered.
Vi'lagers are inordinately sensitive to the comportment
of a government official; how they are treated by him
tends to bhecowe more important than the reason for the
official's presence, no matter how bereflcial It may be.
The second point concerns what may be an inevitable
concomitant of any government program designed to bring
practical services on a large wcale to village communities,
Frank recognition should be glven to the possibility that
the rural populations' awpesument of government will
become wore critical aw the rute of goverpmental activity
among them increaven. ‘Thun, paradoxically, social
gservices, ecanomic development programs, and the llke

may help create a situation fun which wubversive pelitical



» kb

torees have more rather than fewer targets. (In a
central plain village which one of the authors came to
know intimately, there was not a single adult villager
who did not expect some [inancial "nibbling" at govern-
ment service projects as Intvinsle to thelr financing.)
Thiw 18 not Lo deny the utl Lty of government service
projects but almply todaw nttention to thelr {nherent
riska. As the seale of these projects increases, no will
the potential for "nibbling." 1t Ly essentlal, therefore,
that corruption be kept to a minimum lest {t becowe
politically harmful., {f {t increases in scope, however,
Lt will weaken the moral posture that government
Invaviably assumes when introducing soclal welfare
projects to villagen, and 1t will make the peasants ever
more aware of the gap between promlse and pevformance.,
Thai villagers tend to evaluate government service
projects lens by the quallty of the performance than by
the degree to which it falls short of what the povernment
had promised (or nore precisvy*ly, what they think the
povernment had promined). (Shavp 1950 ix ewpeclal ly

cogent on this point,)
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111. THE STRUCTURE OF AUTNORITY AND THE
FLOW OF INFORMAT ION

The three kinds of Lnstitutions in Thailand chat
would appear to lacilitate the [low of information between
the countryside and Bangkok are the representative
assembly, the civil adminfatration, and the vavioua local
{nstitutions of self-government. None of theae, however,
has been wholly uucceaufﬁl in this rempect,

In 1932, the year of the revolution, an ostenaibly
representative national assembly was established in Thai-
land by popular election and with the authority to control
legislatlon and adwinistration. From the very begioning,
however, the attitude of the new Thai leadevs toward the
national assembly was uomewhat ambivalent. Their burea -
cratic background inclined wmany of them toward « #.vong
executive government and nourished thelr susplcions of an
unprecedented and unpredictable body of men, each of whou
had his personal sources of power. These new leaderns
would bave preferred an awsembly conulsting of wise and
pent le counselors who, by expressing the consensus of the
pation, would provide the adwministration with the puidance
and information it needed in governing the country. Thelr

view ran counter to the doctyinaire belief that an
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assembly's proper function was to serve as a watchdog
for the public interest and as the embodiment of a
peneral will that commanded government. This radical
viewpoint, which had little basis in Thai tradition but
had come home in the luggage of students rveturning from
Europe, turned out to be the prevalent one among the
men who were elected to the national assembly. 'The
tensions between the executive and the iegislative side
of the government that arose from this conflict of basic
attitudes hnve.reuulted in rendering the national
assembly ineffectual.

Although the constitution guarantees it a powerful
position, the national assembly, in its ambivalent role,
has never succeeded in developing its potential authiority.
During ts short life since 1932, it has suffered the
indignity of being summarily closed, dissolved, and

rcargnnized.“ Moreover, fear that it may not always

41n the various governments that preceded the
interim regime of Field Marshal Sarit, the national
representative body took different forms. These included
several bicameral assemhlies, with the lower house elected
by the people and the upper house either appointed (1957-
1961) or elected by speclal procedures (1946-1947), as
well as a sningle house (1932-1946 and 1951-1957) coneisting
af two categories of members -- one elected and the other
appointed by the cabinet. Today, all members are appointed,
and the national assembly serves concurrently as legislature
and constitutional commission.
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behave in a representative and competent manner has
caused various safeguards to be provided in the consti-
tution against the (ndependence of its elected repre-
sentat fves,

Anothey caune of weakness {8 that pavliamentary
proups have little strength outside the ansembly.
Pavtlen are poorly ovganized and lack any substantial
popular base. Thoughindividual membera of parliament
may be strvong within their congtituencies, there mre no
nationwide organizations to impose discipline within the
assembly. The political solitude of its members
contributes to the overwhelming dominance of the execu-
tive over the assenbly. Bearing the immense prestige of
His Majesty's povernment and supported Ly the bureaucracy
in general and the military in particular, the cabinet is
usually able to prevail over the assembly. 1t has
managed, wicth rave exceptions, to impose by various means
an iron diseipline on its majority and to ignorve whatever
sypoonition there may have been. 'The assembly, therefove,
has had 1ittle effect on the malking and {mplementation of
policy.

Even though Lt has never exercised its full consti-

tutional powers, the national assembly has nevertheless
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become a fixed institution within the political system.
Moreover, it serves certain functions besides the purely
symbolic.

Aside from its formal legislative powers, the
assembly performs at least two political functions. The
first i» velated to repionalism, the most serious divisive
force in the soclety of the kingdom. Regional feeling is
strong in the outer reaches of the country, particularly
in the northeastern amxl northern provinces. In the not-
too-distant past, these areas were outside the direct
administration of the Bangkok monarchy, ruled.hy heredi-
tary princes or governors and in opposition to the central
government on ethnic, economic, linguistic, and cultural,
as well as historical, grounds. It {s the national
assembly that today povides regional notables with a means
of gaining prestige in the capital and a forum for alring
their grievances. To the extent that the assembly performs
this funcﬁion, it links the outer areas of the country to
the center and siphons off many of the pressures that
otherwise might lead to the dewlopment cof ever move
irascible local feelings. Most of the outupoken regional
critics of the central government elthev have been in the

assembly ov have hopes of belng there some day. The link
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that the assembly creates between the regional leaders
and Bangkok is of obvious importance in the organization
of internal security.

The national assembly is valuable as a forum, not
only for these regional representatives, but tor the
display of a broader, though still Lllmited, vange of
political attitudes. The changlng natuve ol Thal soclety
renults in the clrculatlon of a great many different ideas
and points of view, both traditional and novel, and a
large nuwber ol these receive a bearing on the assembly
floor. They are not in every case to be interpreted as
the work of a pressure group seeking Lo modlfy legislotion
in a purposeful manner. Thalland is alwost completely
lacking in organizations that might glve currency to the
{nterests of particular groups. Thus, the assembly helps
to make articulate the voice of public opinion.

In large meavure, the national assembly vepresents
the soclal, economle, and political elite of the country.
The overwhelming majority of {ts members have always been
civil or militarvy bureaucrats, lawyers, . and schoolteacheras.
Those who do not come from Bangkok have thelr orvigins in
provincial towns, Thus, in a predominantly agricultural
country, farmers and their interests have had only very

small representation. (See Wilson 1962b.)
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Both the interior administration and local govern-
ment are at present in a state of flux. Generally
speakiong, interior administration has been direct and
highly centralized. The two basic adwinistrative units
are the provinee (changwat) and the distrcet (amphur) .

The senior officlal in e¢ach of the seventy-one provinces
{8 the governor, a professional clvil servant of high
rank appointed by the Crown upon nominat fon by the office
of the undersecretary in the Mlioistry of the Interior.
Also operating at the provincial level arve officials of
the police department and of various ministries (Educa-
tion, Agriculture, Finance, and others) that work with
the governor., In the 448 districts, the senlor official
is the district offlcer, a professional civil servant
appointed by the Department of the lnterior (in the
Ministry of the loterior), who works with officlals from
other ministries much as the governor does at the provin-
clal level. These district officers and winisterial
officials are under the controel of the governor and
vepresent the lowest level of professional administratian.

Within the distvict, there are two kinds of adwminis
trutive unita, the lower belny the villages or hamleta

(muban), which are grouped i{nto the larger commwunes



=31

(tambon). LEvery village has a headman, chosen from among
the villagers. The headmen of a commune choose one of
their number to be commune chiel. Ne.iher of these two
officen {n part of the professional service.

In vecent years the central authorities have made
some efforts to develop local self-government. In fact,
as enrly as 1933 an act was passed for the establishment
of self-governing municipalities, but the experiment was
not very successful. Since then, a number of leglslative
enactments have established new fnstitutional arrvangements
almed at self-governwent: the elected provincial and
commune councils, the sanitary district, and the
reorganized municipalities. ‘There is little evidence,
however, that these have come to play a vital vole
(thatland, Department of the Interior, 1958).

Lacal counclils have never acquired the needed
authority, sod traditional patterns of local authority
run counter to the ideas of commine and village councils.
The i1ack of popular response can be explained partly by
a genuine skepticlsm about such councils, not only In the
villages but on the part of adwinistrative oificials at
the level of the governor and the district officer, who

are expected to provide leadership. In the village, thia
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skepticism 18 intensified hy a traditional predilection
for strong outside authority and leadership in any co-
operative action (see Phillips 1963h).

The administrative institutions have been far more
effective, because they correspond most nearly to Thal
conceptions of the way things warle. The Thal expect
authority to correspond with status, and status to corre-
spond with official rank. Therefore, the hierarchic
structure of an administrative bureaucracy stimulates
their positive respanse and provides motivations and
means tor adminisrrative control.

The district officer is the most ilmportant figure in
the administration of {(nternal security in rural Thailand.
The historical circumstances which account for the insti-
tution of his office present some iunteresting parallels
with the contemporary situation. In the latter part of
the nineteenth century, the Integrity of the syntem of
povernment of che Thal peoples was threatened by challenges
that originated in ‘he empire-bullding ol Great Britatn
in Upper Burwa and the Northern Malay states, and of
France in Cambodia and Laow., The Hlamene pavernment at
the time conalsted of a rather chaotle set ol i(nstitutions

tied together by personal alleplances and tributes that
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were focused Ln several centers, the most important of

them Bangkok. At the outer limlts these lines of

loyalty became attenuated and often confused. Thus,

Chiengmai, Chiang (Xtang) Khuang, or Phnom Penh miypht

pay tribute not only to Bangkok but Lo other centevs,

such as Hué or a Buvrmesse capltnl. These vemote rop lonn

ware the mont susceptible to imperialist manipulation,

and in the course of events Britain and France did indeed

saln control of many of the outer tervitovies. The Thai

government 's vesponse to this challenyge was to solldify

Lts control over what Lt regarded as its territory, in

order to prevent further penetratlon by the imperfallists.

To this end, the throne appointed lord lieutenants Lo

gerve above Lhe existing governovs or local lords (chao),

and district cfficers to merve between the latter and

the people. This reorpanization was carried out gradually

over a nunber of years. Lventually, the heredltary

governorn and chao were replaced by civil servanta, and

a fully centralized aystem provided the kind of inlovimation

and degree of aduinistrative venponalveness that permitted

the government Lo meet the threats to ftn authority,
Today, this system 18 no longer fully adequate to

the demands of a changed situation, Although the caises
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of thie inadequacy are different from the reasuns that
prompted administrative reforms in the late nineteenth
century, the historical comparison may well hold a useful
lesson for those in search of a course of action. The
Thal government at present Ls suliering from the reaults
of a communication gap. It needs more futormation than
the existing adminlstrative atructure provides 1l 1L ls
golng to ensure internal security. The Communista, on
the other hand, are penetrating villages with uguﬂts and
workers, who gather information and build organizations
that mobilize the energies of the idle and disaffected.
Any success they may have will necessarily be attributable
to superior information and organization. The gowrnment,
the authors belleve, must neutralize these efforts by
using comparable techniques.

As already suggested, the administration's presence
in the village wight be strengthened 1f district officers
were required to make periodic visits to the communities
under their Juvisdiction. The main value of auch visits
would 1le tn their affording villagers a senwe of partici-
pation L{n the governmental process and piving discrict
of ficers an opportunity to determine local needs and ways

of meeting them., To the extent that they provided some
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villagers with a means for re-establishing trvadltional
patron-cllent ties, they would be add “lonally useful.

Beyond this, however, the distvict officer's capacity
to exercise informational and organizational functions In
th villages {8 severely limited. For one thing, bhin
adminlstrative vesponsibiliities have so mushroomed Ln
recent years as to allow for little morve than Lhe formal
accomplishment of paper worl, Horrigan (1959) veports
that already "theve exist some hundred separate Lunctions
which have been assipned to the district officev" (p. 179).
Needless Lo say, most of these functiona devive from the
bureaucratic needs of administvators in Bangkok and are
not necessarily relevant to local district affairs. As
a result, the district officer today has little time and
energy left for the concerns oi his villagers.

Moreover, the district offfcer {1lustvates the
widening soclal, economic, and cultural gap between the
rural population and the educated leadership of the
country. Though this factor whould not be overemphanlzed,
it {8 of some lmportance, As membevs of the Thai elite
ave galnlng in educational and bursavcratic experience,
they ave becoming increasingly assimilated to the ethos

of industrial socliety, 1t would be difficult te say how
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far this process has progressed. But to the extent that
it has, it Lnhibits communication between the district
officer and his population. It s not to be supposed
that the typlcal district offilcer s unhappy in his work
and would prefer to be in a winistvy in Bangkok. lndeed,
Horrlgan indicates that the morale of the provincial
administrators is good and that they take considerable
pride Ln their jobs. The main problem lies in the { 'nda-
menta) diiferences in outlook between the offlcial and
the people.

What kind of administrative instituticn could be
developed that would hridge the informational and organi-
zational gap between village and central governmeﬁt?
Various ideas have already been put forward, including
the establlislment of a local peace corps and the setting
up 6[ village committees, The authors' suggention would

be for the formatlon of a professionally trained pro-

vincial service, which would work in the intermediate
area of the communes to bulld a strong link hetween Lhe
central administration and whatever local self-government
might exist ov develop. By "professional training we
mean something comparable to the quallifications of the

literate and generally well-informed village schoolteacher .
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Something approaching this function is envisaged in the
present tralning of village workers for the community
deve lopment program, The service suggenated in this
memorandum, however, would encompass much wlder vesponsi-
bilitien. Ita tasks would be to maintain daily contact
with villages, provide veporta ranging from populatien
statistics to peneral judgments on local attitudes, and
gapply organizational leadership to whatever local self-
government committees might exist. It should have no
police powers, iLs primary purpose ‘belng to provide a
link {n communication and to personify the pgovernwment,
To be effective in thefr function, members of Lhe service
may L huvé offlcianl status and adequate salaries. They
should come from outside the community (but not the region),
#no an to preclude any political or socinl obligationa to
individual villagevs. Most fmportant perhaps, they must
have the full wupport of thelr district offlcern {n the
recommendatfons they make and in the programs they
implement .

From a political and pwychological point of view,
their job would not be easy. Although agentn of the
central government are closely affiliated with the dintrict

olfice, they would be representing the villagers’ intereuts
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in the community. 'Ihis role of "politieal broker'd -.
which would bhe a new phenomenon in Thal administrative
institutlons -- could be played effectively only so long
an the district officer was genulnely concerned with the
welloare of his villagers and thevefore sympathetic and
helpful to nembers of such a sevvice. Although a
departure from tradition, it would be wost likely to find
ncceptance in those parta of rural Thafland where the
need for fmproved communication {s felt most acutely by
both the district officer and the people. The success of
such a propram, of course, would depend almost completely

npon the quality of the personne! selected.

£ il
IThe term "political broker,'" colned by the antnro-

pologist Lric Wolf (1956) has been used by Moerman
(1962a) to characterize the role of the headman in a
Thai-Lowe village of Northern Thailand. As used by both
men, however, the term emphasizea the vulnerable,
exposed, and conflict-laden naturs of that role,
Moerman's headman must serve one party but derive his
rewards from the other; he s completely wubordinate
to his dlstrict officer and cannot be sure of any
tangible rewardu. In the present context, the term has
n different connatation, [c 18 anwumed hore that the
"broker'" can serve the interests of hoth his "clientw"
== the povernment and the villagers -- becauce each han
something to galn by the avrangement, and that the
rewardu for his services will be forthcoming.
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iv. THE VILLAGE SOCIAL STRUCTURE

The following is a brief outline of the major
facets of the village social structure as they relate
to problems of internal wecurity.

The social structure of the Thai village is markedly
simple. The majority o villagers are tikely to feel an
enduring commitment to five social units: (1) the
"puclear family" (L.e., parents and their unmarried
children), (2) a loosely-defined laterally-oriented
system of kinship, (3) the nation-state, (4) the village

6 The last two are

temple, and (5) the village school.
symboiic of the village itself;, they provide the
community with its identity. Apart from these five
units, however, there are no castes, occupational
groupings, neighborhood alllancen, or proups expressive
of village solidarity (such as councils or poverning
Loards) that might impose a continuing senae of oblipa-
tion on villagern or to whowe normi or bebavior they
munt conform. In most commmities, peasants are not
expected to contribute their labor to the village, to
perve as villape poards, to follow the dictater ol

i | MR A

Ohese comments represent a alipghtly revised version
of a dencription of village social styuctuve appearing in
Phillips 1963h,
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village elders, or even actively to co-operate with one
another. Villagers have a variety of personal friend-
ships, but these are not group relationships based on
expectations of reciprocal benefit. The numerous gossip,
drinkiog, and gambling proups are notoriously unstable
associations that invo'lve littie puychic fnvestment,
Except for their obligation to the five institutionns
mentioned above and to a few functionally specific organi-
zations, indicated below, Thal peasants function primarily
as individuals whose major goal in lile 18 to obtain
sufflcient land to support themselves, thelr growing
children, and theflr religlous obligations, free trom
physical insecurity and entangling soclal commitments.
The few organizat fons serving specific functions are
of two kinds: those that emerge only durlng certaln
timea of the year and those fovolving only a bandful of
people.  ‘The co-operative work groups for rice-harveating
are {llustrative of the Lormev. Even they, however, ave
avvangementys botween Individunl ComilLes, and the
renponuibility tor compennating the woriker Lov hin labor
[{ea with each participating famlly, not with the group.
The fouv functionally specllile groups fnvelving only a

few peraons ave Lbhe temple lay committee, the so-called
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village council, the village schoolteachers, and the
village headmen. As patentinl leadership cadres, these
proups deserve a few words .

The functlons of the temple lay committee are
limited to such necular tasks of administration as
handling temple finances and arranging fatvs and other
gecular events held in the temple. Memberahip in the
committee brings some prestige, as well as Buddhist
merit, to a few select wembers of the community. While
gome of these may alwo have political standing, others
are simply ovdinary villagers motivated by religious
devotion. In the authars' judgment, the tasks of Lhe
temple lay committee have by tradition become 80 contined
to temple administration that any attempt Lo expand Lts
funct fona to other areas would meet with fatlure.

The gﬂvurnmcnt-croatﬂd "village (tambon) councits"
were established by flat fn 1956, when each hamlet in
a commune was authorized to elect one member, and these,
together with the headmen ex officlo, constituted the
council. In the wovds of the Interlor Department (1954),
they were "encouraged to better theiy standavd of living
and provide tor the amenities ol the villages, such aw

raads, bridges, wells, and dams, with advice and
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suidance of Nai Amphurs [district officers]. They [were]
expected to find labourers and money amonyg themselves in
the spirit of self help."

Although many villages today have thelr village
councile, these are for the most part paper ovganlzations.
In one village known Intimately to one ol the authors,
couticll members were selected by the headmen and attended
only one meeting In two years, wheve they "approved' the
tambon and wuban budget presented by the district olflcer.
Ihe author intevviewed several of the members, three of
whow did not know what thelr function was supposed to be.
The institution thus far lacks vitality; certair.y, in
the parvticular village studled, it had not become a weans
of expressing village solidarity. [Its future potential
Ls lmpossible to assesa, but Lbe muthors' opinion about
the need for outside leadership i conflirmed by the
Interior Department ‘s summary statement: "In practice,
th success aor Lalluve of the Tambol (anhun) Authovitien
tn any particular district dependn very much on the atti-
tude of the Nal Amphur towards them.'" (Ihailand,
Department of the Interlor, 1958.)

Of the various institutionally fwmportant personali-

ties in rural Thalland, perhaps unone is soclologically
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as significant for the problems of internal security as
the village schoolteacher or head schoolteacher. Although
teachers have no formal authorlty, their informal power
iy considerable. Because of their relatively modern

out look and the likelihood that they have ilnstructed most
of the younger people in the community, they are oiten
the wost respected secular leadevs Ln the village. 7The
assistant district officers interviewed unanimousnly
reported that, in fntra-village problema or conflicts,
the Lndividual most frequently sought out for counsel or
mediation is the bead schoolteacher, along with the

local Buddhist abbot, by preference over the local
headman. The viability of any village security meanure
.= guch an, for example, a village delense corps (Bee
Section V of this memorandum) -- ia likely, therefore,

to depend on the approval, Lf not the ovpanizational
counsel, of the head schoolteachers.

The position of the abhot or head monl of the locnl
temploe L a sipgnificant one in the structure of the Thal
rural community. Generally speakin, he enjoys the
greatent prestige in the community and vevves as e
moval leader. Therefore, his specific approval should

be consldeved as essential to the wuccess of any course
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of action not fully sanctioned by tradition. The abbots,
and monks in general, are not likely to become active
leaders in the development of any program, since the
Buddhist religlon commits them to an essentlially contem-
plative 1Life. Nevertheless, the abbot, 1in partileular,
customarlly plays the part of counselor and adviser to
the community on mattevs both sacred and profane, and
his diwapproval could drain the vitallty from any effort.
Throughout this paper, relatively little attention
has been given to the potential contribution of the
village headman to internal security. This omissaion has
not been unintentional. His role varies considerably
from one part of rural Thalland to another: in some
villages he L8 a dynambic community leader; Iin others,
a passive (and often senile) messenger boy for the
district officer. 1In many instances, his nuthorvity in
not commensurate with what one would expect from his
officlal title. Most headmen perform thely official
functionn quite adequately; they keep birth and death
vrecords, inform villagerw af decinfons made by the
district offfcer, detain suspected criminals until the
avyival of the police, vecovd land and liventock salen,

wee to Lt that villagers pay upecial taxes, and entevtalo
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visiting officials. But the possession of true power
clearly 1s not an intrinsic attribute of this vole.

Some headmen have nevertheless achieved power by vivtue
of thelr personalities. 'The majoricy, however, have no
penuine authority over their fellow-villagevs. As
reported by Moerman (1962b), headmen in parts ol
northern Thalland are but ineffectual political brokers
between thefr villagers and the district officer. Thelr
pesition is a result not only of the totally different
sets of expectations that their two "clients' have of
them but also of the fact that they have little to offer
to either client. The villagers in the community in
whiich Moerman worked expect that the headman will '"not
fear the offlciats'" and will "protect the community

from the government'”. the district officer expects that
the headman will organize and recruit villiagers for road
construction and other district needs, When the headman
meets the demands of the district officer, he lonen
leadership and prestige in the eyeus of the villagers,
when he meets the oxpectations of hie villagers, he lones
his value to the district officer. 1n cther parts of
rural Thailand, the probltem is sowmewhat different. In

the Central Plain, for example, administrative unita
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have become so perrymandered -- throuph administrative
oversight vather than political intention -- that very
often there 18 no relationship at all between a "natural
community, sociologically viewed, and the constituency
ol the headman. Thus, a single community may cut across
the territories of meveral different headwen, or,
convernely, a community may have a headman who makes his
home in another village. 1In some cases, one community
even overlaps ché territories of two different district
officers, and the result is conflict, confusion, and
often inertia. Under these circumstances, the role of

headman 1s an extremely difficult one.
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V. THE VILLAGERS ‘ POSSIBLE CONTRIBUIIONS

Any program designed to deal with communist sub-
version at the villapge level in Thalland should have at
loast two nims: (1) to deny the Communists potential
recruits; (2) to develap village organizations or cadres
capable of responding to and avercoming communist pepe-
tration. These two aims are closely related.

Activities that would deny the Communists potential
recruits must, of course, take place on a broad front.
There 18 one point along this front, however, that merits
special emphasis. It seems clear that, besides the few
{ndividuals (and in Thailand the emphasis should be placed
upon "few") who are ldeologically predisposed to communlem,
the richest source of recruits for the Communista ave
those villagers who, dismatisfied with their lot, are a
source of disturbance within their communities. At least
three such groups can be {dentified, though they have as
yet exhihited few, 1L any, oryanizational charsccerintica
and therefore are not recognized an "proups" in moat
commun ftien . .They are (1) veterans, (2) unemployed

villagers, and (3) youths, pacticularly the phuu pnaw.7

{Y orm, meani & "ynmary Led nwn or "subordipates
iﬁ P n the nor 14 &u Y OUpH ¥ﬁ ng men who nc(
iY h hodxuuerdn ? troublemiker nL v affe fairs,
\vcwxl( nEs, B the 1{ke.
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The disaffection of veterans is due mainly to the
fact that they return to theix home villages with the
expectation of belog honored for having worn « uniform
and having llved In a more sophisticated world, only to
find that prestige {s not forthcoming. The Communista
not anly can award them the status that they desire but
can make veady use of their miiitary talents. The
unemployed ave especlially easy prey for the Communists
because they arve both poor and fdle. As indicated
earlier, wuch the name applies to many village boys,
particularly during the hot season when they are not
needed for rice Enrminp,.H

The point of these remarks, of course, 1s that Just
as the Communists might explolt the motivations and even
the skills of these marginal groups, so might the Thai
government .  Thewe peaple, in fact, could form the basls
of a village defense corps on the ordev of the racantly
authorlred Corps of Territorial Defense Volunteers

(Bangkok Pout, Auguat 21, 1962). Concelvahly, wnoldievs

81 might be nated in pasulng that perhaps the
major veason that military efforts in Laoa have tended
to dwindle at the beginning of the rainy scason ia not
that the terraln becowmes impansable but that the troops
are needed ow the farms for rice planting.



could be trained prior to theiv discharge in the organi-
zatlon and activitier of such a village defense corps.
The mont ~rucial point about a program of this kind,
however, 18 not that it be brought into exlstence -- in
Thatland Lt is all too casy to form papev organizations
-« but that thome who valunteer to take part in it be
aasipned to constructive and pﬁrﬂnnnlly rewarding activi-
cles. Certalnly the most uevfi function Lt could merve
at present would be in clvie agtion work, under the
direction of, and later porzibly in substitution for,
the proposed Thal Army Civic Action teams. A major diffi-
culty with these army teams is that, although they could
obvionsly be very useful on construction and road-bullding
projects and would also providb evidence of the govern-
ment's interest {n serving the peasantyy, they do little
to alleviate, and may even nnﬁrmvaLv, an already serlous
yural unemployment problem. Combining clivic action and
village defense activity In nﬁ orpganization of local
villagervs wonld sevve to avald thim probjem. The
experlence and tralnlng that young villagers would galn
by pavticipating in clvic action work would be desivable,
peyond this, they could be trained in police technlques
and in how to organize their villages for delensive

purposes .
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For obvious rveasons, these suggestions do not
{nelude military tralning as such. The establishment
of 7 village defense corps carriew with it certain
totriosle dangers. A heavily willtarized village
defense corpa, created to meet a compunist threat that
may never matevlallze, might very well COHSLLLHLG a
hazard to the wocial order. Therefore, the emphanis
ought to be on the practical, technical, and uervice
dimens bona of the program, and not on iLta aggressive,
military potential.

The orvganizational problems in developing a village
defense corps should not be overlooked. There is a
dilemma to be faced. It 1s clear that the present
administvative structure, consisting of district officers
and village headmen, 18 not capable ol supporting a
wtill heavier burden. And even Lf it were, there is
serious doubt that village headmen have the anthority,
leaderihip callber, temperament, and competence to
organlze an eftective pavamilitavy organization. Also,
the fact that village headuwen represent entablished
political Intevestn would obviouwly lennen thely sway
over the vetervanw and village youths. On the other

hand, 1€ this program were organized and directed by an
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extension of the civil service or by army representatives,
which would ensure a more effective and politically secure
organization, Lt might become compet it ive with the regular
adwinistrative system and thereby engender conflicte
within the community. One “ray out of this dilemma might
he to put the organization and training functions of the
program in the hands of outside representatives -- which
could be Justifled on technical grounds -- and the
authority for its execution in the hands of the village
headman and head schoolteacher, with the latter playing
a crucial advisory rale.

A word about an easily overlooked but essential
element of any program of this kind. 1If such a project
is to have vitality, if it is to be consistent with the
traditional attitudes and wmotivations of its members,
it should be set up with some of the rituals and
trappings of a respectable quasi-military organization.
Thin does not mean snplt and polish; one of the luxuries
of belng a veteran (s not having to conform to rigid
militavy demands. However, L{ possible, the members of
a village defense corps should be outfitted in some
dintinctive uniform and should recelve certificates of

service and token payment for their time and effort.
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Equally important, any contributions they made to the
comnunity, such as through civiec action, should be
ceremonially acknowledged in public. Above all, the
voluntary nature of thear participation should always
ba remembered. For, 1if such a prng,r’mn wers to acquire
overtones of corvée labor, LIt could become a political

boomerang .
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