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ABSTRACT

The major criticism of the Thai government found 
in most literature on Thailand is the high degree of 
centralization in its administration» Many authors 
recommended that in order to improve public adminis
tration in this countrys local governments must be 
delegated a greater degree of power to administer local 
affairs autonomously.

Local self-government in Thailand was initiated 
by the central government in an attempt to secure partici
pation of the public s particularly at the local levels in 
the administration of government. So far, this attempt 
has not been successful. Decentralization requires 
certain qualities which are not present in Thailand. 
Several obstacles to decentralization exist which can be 
classified as political problems, traditional problems, 
financial problems, and personnel problems. Unless these 
obstacles are removed, further moves toward decentrali
zation seem wasteful and perhaps hazardous.

The historical background and traditional culture 
are discussed as causes of the problem. Structure and 
functions of various forms of local governments are



X

reviewed 9 and the relationships of central and local 
government are illustrated to show the degree of 
decentralization in the administration of Thai govern
ment, The obstacles of decentralization movements are 
pointed out and means to overcome them are recommended.



CHAPTER I

INTRODUCTION

Purpose and Scope of Study 
The purpose of this thesis is to provide a 

descriptive and analytical study of the government and 
administration in Thailand„ Special reference is. made to 
the relationship between central administration and local 
government to show the degree of centralization and the 
attempts to utilize decentralization made by the Thai 
governmento This study is. an attempt to take a closer 
look at the problems of administration in Thai government 
with a view towards offering recommendations helpful to 
this nation in seeking optimum equilibrium between 
centralization and decentralization where maximum values 
are attained at minimum cost.

The historical background and traditional culture 
are critical elements that influence the current adminis
tration system of the country. They are discussed in this 
thesis in relation to the problems of decentralization.
The attempts of the Thai government to utilize adminis
trative decentralization are evidenced by introducing some 
form of organization to provide opportunities for the

1
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people to participate in public affairs at the local level9 
namely9 the municipality, which is the only form of local 
self-government existing in this country® The provincial 
administrative organization<, sanitary board9 and commune 
authority are other forms of organization in which elected 
representatives are found to facilitate appointed govern
ment employees in decision-making and operation concerning 
local matters ® The degree of autonomy and the problems of 
administration in these organizations are discussed®

Historical Background of Thailand 
Thailand 3 known as Siam until 19 39 $ is an old 

nation in Southeast Asia, which is located on the Malay 
Peninsula, surrounded by the Kingdom of Laos to the north
east, Cambodia to the east, Burma to the northwest, and 
Malaysia to the south® The history of Thailand ever since 
the early establishment of the nation up until the 
,nineteenth century has been one of intermittent warfare 
with the surrounding countries« Thailand is a unitary 
kingdom and is the only Southeast Asian country that was 
not colonized by western powers® The first capital of 
Thailand was Sukhothai (1238-1350 A®D.); the second capital 
was Ayuthaya (1350 to 176 7); and the present capital is 
Bangkok® The development of the system of Thai government 
can be categorized into four periods for the purpose of



this study: firsts Sukhothai period; second, Ayuthaya 
period^ third, Bangkok before 1932; and fourth, Bangkok 
after 19 32e .

Sukhothai Period (1238-1350 A 0De)
The Thai people who now inhabit the Kingdom of 

Thailand are descendants of a racial group that includes 
the Shan of Burma, the Laos of the Kingdom of Laos, and 
the Thai-speaking inhabitants of Yunnan Province in 
China*]- During the ninth century, Thais moved southward 
from Yunnan into the basin of the Chao Praya River, an 
area controlled by the great Khmer Empire. The Thais 
settled there among the Cambodians and lived in peace with 
them for several centuries* In 1238 A«D*, the Thais. 
united their small communities and defeated the Khmer 
ruler* Following their victory, they declared themselves- 
an independent state— the Kingdom of Sukhothai*

The government during the Sukhothai period 
comprised the following tripartite territorial divisions:

(1) Inner provinces* These were provinces 
surrounding the capital and were governed directly by the 
King as the country’s supreme commander, who had as his

1* Donald E, Neuchterlein, Thailand and the 
Struggle for Southeast Asia (Ithaca, New York: Cornell 
University Press, 1965), p. 1.
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subordinates generals 9 colonels 9 captains9 and sergeants.
As a result of insecurity9 all males had to be soldiers; 
and in time of peace? the officers acted as village head
men, Whenever war came? however? village headmen became 
sergeants and captains, and villagers left their peace
time occupations to serve under them,

(2) Outer provinces. These provinces also 
surrounded the capital? but the distance from the capital 
city was greater than the inner provinces. These provinces 
were not directly governed by the King? but by provincial 
lords appointed by him. These lords held ranks equivalent 
to generals of the army and had the power of life and death 
over the inhabitants of provinces which they controlled,

(3) Dependencies, These foreign-subject provinces
were governed by their own rulers? holding similar powers
of the King as long as they paid tribute of gold and silver
flowers at determined intervals and? in event of war?
supplied supporting contingents of soldiers for the defense

2of the government.
During the Sukhothai period? the attitude of the 

government toward its subjects was paternalistic? which is

2, Prachoom Chomchai ? Chulalongkorn the Great 
(Tokyo: The Center for" East Asian Cultural Studies?
Sobunsha Co, Ltd, Bankyo-ku? 1965)? pp, 24-25,



attested by a stone inscription written in the"reign of
the third King of Sukhothai by the King himself:

During the life of King Ram Khamhaeng this city 
of Sukhothai has prospered. In the water there 
are fish; in the field there is rice. The Lord 
of the country levies no tolls on his subjects 
as they travel along the roads 9 driving cattle 
to go trade9 riding horses to go sell. Whoever 
desires to trade elephants does so; whoever 
desires to trade horses does so; whoever desires 

. to trade silver or gold does so. If a commoner§ 
a nobleman; a chieftain* or anyone at all falls 
iIT * dies and disappears* the house of his ancestors* 
his clothing9 his elephants* his family* his 
granariess his servants* his ancestors1 area and 
betel orchards are transmitted as a whole to his 
children. If some commoners * nobles* or chieftains 
are in disagreement* [the King] makes, a true -
inquiry* and settles the matter for his subjects in
an equitable fashion: he is never in collusion with 
practicers of thievery and deceit. If he sees 
someone elsefs wealth he does not interfere. He 
accords aid and assistance to whomever comes riding 
an elephant to find him* requesting his protection 
for their country. If they have neither elephants 
nor horses* neither male servants nor female* neither 
silver nor gold* he gives them some and helps them 
to lay out their villages and cities. If he 
captures some enemy soldiers or warriors he neither 
kills them nor beat them. In the [palace] doorway 
a bell is suspended"-if an habitant of the kingdom 
has any complaint or any matter which irritates his
stomach and torments his mind* and he desires to
expose it to the King* it is not difficult: he has 
only to ring the bell that the King has hung there,
■ Every time that King Ram Khamhaeng hears the sound 
of the bell he questions [the complainant] on his 
case and settles it in an equitable fashion. 
Consequently the inhabitants of this city of 
Sukhothai admire him , . , , In 1214* King Ram 
Khamhaeng* sovereign of the cities of Si Satchanalai 
and Sukhothai* who had had sugar palms: planted 
fourteen years earlier* order some artisans to cut a 
stone slab [a dais] and place it in the midst of these 
sugar palms. On the day of new moon* the eight day 
waxing moon* the day of the full moon* and the eight
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day of the waning moon a group of monks, theras 
and mahatheras, mounts and sits down upon that 
dais, and recites the Law there to the laity and 
to the assembly of the faithful, observing the 
preceptso On days other than those for the 
recitation of the Law, King Ram Khamhaeng mount 
the stone dais and sit down, and together with the 
assembled nobles and dignitaries governs the 
affairs of the country.3

Another evidence of paternalism during the 
Sukhothai period was the organization of provincial 
administration® The father (Paw) was the leader of the 
family® Several families joined forces to form a village, 
which was ruled by a Paw Ban, meaning the father of the 
village„ The area occupied by several villages was 
classified as a muang (province)6 Each muang had a leader 
called Paw Muang, which means the father of muang® All „ 
muang formed the country, and the ruler of the country was 
called Paw Khun, which means the father of all rulers„

Ayuthaya Period (1350-1767 A® D,)
The decline of the Sukhothai period began after the 

death of King Ram Khamhaeng, Meanwhile, a new Thai 
 ̂kingdom had developed in the south at Ayuthaya, The power 
of the Sukhothai Kingdom eventually ended when Ayuthaya 
grew in strength and achieved the status of an independent 
country.

■ 3, Harry j, Benda and John A. Larkin, The World 
of Southeast Asia (New York: Harper and Row Publishers, 
1967)"', pp. 41-44.



During the Ayuthaya era, starting with the govern
ment of King U-Tong5 the pattern of administration was 
similar to that of the Sukhothai period, based on the 
tripartite division of territories. Later, changes and 
improvements were introduced in the internal government 
of the metropolis to create a distinction between govern
ment within the royal household and that of the capital 
city. A vocabulary for the royal family was adopted,, 
based partly on the Khmer model, and a new term, Somdech, 
was used in referring to the King and noblemen. The 
government in the capital city followed the Khmer pattern 
in that four executive posts were established, namely, Kun 
Wieng, Kun Wang, Kun Klung, and Kun Na.̂

Kun Wi'eng or Kun Muang. This title corresponded 
to the position of the Minister of Interior of a later 
period and had, among other responsibilities., the power to 
punish persons committing criminal offenses.

KUn Wang. This is the Minister of Palace Affairs, 
responsible for arranging royal ceremonies and adminis
tering justice.

Kun Klung. This is the Minister of Finance, 
responsible for finding public revenue and collecting taxe 
for.purposes of public expenditure.

4. Prachoom Chomchai, pp. 2 5-26.



8
Kuri Na. This position corresponds with the 

Minister of Agriculture at the present time and its 
responsibilities included the promotion of rice farming 
and making available provisions of food for civilians and 
the armed forces.

The four ministeries 9 created when Ayuthaya became 
the capitals improved the structure and effectiveness of 
the government.

In about 1434«, Tri Lokanart 9 the eighth king of 
the Ayuthaya era, introduced changes in the administrative 
system by establishing four essential principles of govern
ment : (1) separation of the military from civilian areas of 
administration; (2) granting land status to civil 
servants; (3) initiation of rules for the royal household; 
and (4) improvement of the judiciary.

(1) Separation of the military from the civil.
The chief military officer was.named Samuha Klahom and his 
civilian counterpart was Samuha Nayok, to whom the four 
ministers of the original ministries were subordinate.

(2) Granting land status to civil servants. The 
civil servants who were separated from the military 
officers began to be given a hierarchy of rank, namely, 
Tanai, Mun, Kun, Luang, Pra, and Praya (in ascending order 
of importance). The higher the rank status, the more land



' 9
an individual could own. Land status was initiated to 
indicate how much land each person was entitled to possess 
,according to status. For instance 9 the average citizen 
could own 2 5 rais.  ̂ Noblemen could own the maximum of 
10 s000 rais 3 and members of the royal family could own from 
15 8000 to 20 3000 rajs.

(3) Initiation of rules for the royal household. 
These covered practices9 royal ceremonies9 functions and 
duties of officials 9 and regulations to be applied in the 
royal household.

(4) Improvement of the judiciary. The adminis
tration was divided into two parts: suits were received 
and fines imposed by Siamese officials9 while Brahmans of 
the royal household acted as legal experts and decided which 
party was in the wrong.^

Administration by the kings during the Ayuthaya 
period differed greatly from that of the Sukhothai period. 
During the Ayuthaya period9 the paternalistic society was 
changed into a form of absolutism of the most extreme 
kind. The king became a deva~racha9 or god-king in Hindu 
philosophy. The relationship between the king and the 
people was that of master and servants. The king had the

5. Thai land measure scale: 2.5 rais - 1 acre.
6. Prachoom Chomchai 9 pp. 26-2 7.
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absolute power of life and death over his subjects and he 
enjoyed complete ownership of all the land and resources 
of the country.

The system of provincial administration changed 
from autonomous authority of the Paw Muang in the Sukhothai 
period to central government bureaucracy9 with assigned 
departmental responsibilities, The officials were known 
as "the slaves of the king," As this relationship of the 
king to his officials was absolute9 so also were the 
relations of the officials to their subordinatess and so on 
down to the most abject of his subjects.

The Ayuthaya period endured from 1350 to 176 75 a 
total of 417 years $ the longest period in the history of 
Thai monarchy. The absolute power of the king remained in 
effect in Thailand until 193 2, Traditions of government 
and society were deeply rooted in Thailand as a result of 
this great span of time during which the absolute form of 
government persisted,

Bangkok Period Before 1932
In the year 17679 Ayuthaya was occupied by Burma, 

Before the fall of Ayuthaya, Praya Tak (a general in the 
military forces) and five loyal followers succeeded in 
obtaining support for a movement to overthrow the Burmese, 
By the end of 1768, Praya Tak and his men had regained
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freedom for Thailand, The capital was transferred to 
Thon Buri and Praya Tak became the King, known as King 
Thon Buri or King Taksin, After King Taksin’s reign,
Praya Chakri became the first King of the Chakri Dynasty, 
During his reign, he moved the capital to Bangkok«

The Ayuthaya system of administering governmental 
affairs persisted until the time of King Mongkut, the 
fourth King of the Chakri Dynasty (1851-1864), when Thai
land s like her neighbors, was faced with the danger of 
western aggression for the purpose of expanding colonial 
empires. After the Opium War, which demonstrated that 
even the great Chinese Empire could not withstand the 
British navy, and the failure of Burma to resist the 
gradual encroachment of Britain’s power in Southeast Asia, 
King Mongkut realized the need to modernize his country in 
order to defend its independence, His reign is regarded 
by foreign and local historians as the beginning, of the 
westernization of Thailand.

The greatest strides in administrative and social 
reformation were made by King Chulalongkorn, who ruled 
the country after the death of King Mongkut. .The funda
mental precepts of King Chulalongkorn’s program of 
governmental reform were as follows:

(1) Establishment of the first state council and 
cabinet. As the primary step toward reformation, the King
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reorganized the administration of the four ministries by 
establishing Thailand’s first cabinet as an executive 
body called the Ministers Council. In additions he ' 
appointed members to a Privy Council to give advice to 
the King. In the following excerpt, King Chulalongkorn 
gave his reasons for the establishment and authority of 
the Council:

His Majesty wishes to remove oppression and 
lower his status so as to allow officials to sit 
on chairs instead of prostrating in his presence.
His reason for founding this Council is that, as 
he cannot himself carry out public duties 

- successfully, the "assistance of others will bring 
prosperity, to the country. Appointment of selected 
intellectuals is simply to advise the King, and in 
cases of controversy, he can decide impartially 
regardless of the seniority of persons concerned. 
Whatever is agreed on can be turned into a bill to 

• be presented to the King at the following session.
„When the bill is finalized, it can be read to 
advisers. If all is found to be in order, and it 
concerns only a minor matter, it can be proclaimed 
as an act without further ado. If, on the other 
hand, it constitutes a major principle, it will be 
referred to the various Secretaries of State, and 
if their consent is obtained, then the bill 
received royal assent and becomes an Act.7

(2) Administrative reorganization. The four 
administrative organizations (Wiang, Wang, Klang, and Na) 
established during the Ayuthaya period had been 
functioning until the reign of King Chulalongkorn. The 
reorganization by the King resulted in the establishment 
of the ten following divisions of government:

7 . Ibid., p. 31.



The Ministry of Interior, in charge of the 
northern sector of Thailand and of Laos;

The Ministry of Defense 9 in charge of the 
southern sector of Thailand and of Malaya;

The Ministry of Nakorn Barn, in charge of police, 
military recruitment, and of penitentiary services;

The Ministry of Foreign Affairs, in charge of 
foreign affairs;

The Ministry of Finance, in charge of taxes and 
public revenue and expenditure;

The Wang Ministry, in charge of palace affairs;
The Ministry of Agriculture, in charge of agri

culture, forestry, trade, and mining;
The Ministry of Justice, in charge of courts 

which decided cases, both civil and criminal, all over the 
kingdom;

The Ministry of Public Works, in charge of 
construction, building roads and canals, mechanics, postal 
and telegraphic services, and railways; .

The Ministry of Education, in charge of education, 
schools, and hospitals.&

The previous practice of dividing the country into 
inner and outer provinces was abolished and new

8. Ibid., pp. 48-49.
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administrative sectors were delineated: provinces 
(towns); amphurs (districts); tambols (communes); and 
muban (villages). These subdivisions were administered 
by officers receiving monthly salaries instead of annual 
rewards from the King, The election of administrators at 
the village and commune levels was introduced for the 
first time in Thailand,

Bangkok Period After 19 3 2
The absolute monarchy in Thailand ended when a 

coup d'etat succeeded in bringing about a change in the 
government. On June 249 19 32$ several officials who had 
been educated in European countries (mainly in German and 
French universities) organized a surprise move against the 
existing powerss"which was accomplished without bloodshed. 
The public at large were unaware of the sudden transfer 
of administrative powers. After centuries of absolute 
subservience to the King and his minions, the great mass 
of Thais were ignorant of any other form of government 
and had never attempted to participate in administering 
their own affairs, The aspect of self-government 
provided through the democratic process was unknown to 
them and they did not understand the concept of pra cha 
tipatai (democracy).
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The new officials of the government established 

a constitutional monarchy«, supported by the armed forces' 
rather than 'by the public. . Lack of understanding and 
interest in self-government inherent in the attitudes of 
the Thai citizens was not conducive to the new programs 
which the officials attempted to introduce. As a result, 
confusion and instability resulted in administering the 
internal politics of the administration.



CHAPTER II

CENTRALIZATION VERSUS DECENTRALIZATION

Administrative decentralization requires certain 
requisites before its advantages can be obtained.
Concepts differ greatly among students of government in 
regard to the advantages and/or disadvantages of the 
decentralization of the powers of governmental adminis
tration. Convincing arguments are offered both for and 
against the distribution of authority,

Arguments for Decentralization 
Those who favor decentralization refer to the 

following benefits:
Speed and efficiency; Decision-making can be 

made at the local level instead of awaiting judgments from 
a central government. People will receive faster 
service} and judgments made at the local level will be 
more suitable to local conditions.

Internal coordination and responsibility. The 
average citizen complains about his inability to find the 
government official who can make a decision in his case 
if the official does not reside, in his locality where he 
can be contacted easily. Decentralization would provide

16
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an agent authorized to act immediately. On the lower 
levels of government, specialists are more likely to have 
intimate and frequent contacts with each other and with 
their operating supervisors, so that better understanding 
and informal agreement are more likely to occur.

Effective decentralization encourages a sense of 
cooperation among coordinates; it develops a sense of 
responsibility in the operating supervisor. When work is 
too highly centralized, it is easy for a representative 
in the field to "pass the buck" to the central govern
ment .9

Administrative experimentation and adaptation. 
Experimentation is much easier and more apt to occur.
In an administratively decentralized arrangement, a 
.promising but untried idea may be put into use in a single 
district and evaluated before being widely adopted.

External coordination. Although it is true that 
coordination of the work of government agencies with the 
work of other government agencies, of state or local 
governments, or of large private associations, must be 
coordinated by means of a central administrative office, 
it is also true that fruitful day-by-day coordination

9. George C. S. Benson, "A Plea for Adminis
trative Decentralization," Public Administration Review, 
VII (1947), 171-172..
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must come from levels of lower rank„ It is at these 
lower levels that the mass of transactions occur, which 
will be benefited by integration with other agencies| 
and it is at the level of origin that integration must 
take place if speedy, smooth, effective functioning is 
accomplished,10

Development of line executives. Administrative 
decentralization aids the development of supervisors who 
have experienced field work or participated in the 
operations of a regional office where they learned to 
integrate ideas of various staff specialists to produce 
a workable and satisfactory administrative program.
Almost any organization which has a large field staff 
will have staffed most of its policy-making positions in 
the central office with men who have learned to ’’see the 
forest for the trees”; in other words, these experienced 
men can distinguish the objectives and function 
effectively,.̂ "̂ "

Economy of operations. A great proportion of 
governmental work, by its very nature, must be decentral
ized in order to permit contact with the job or with the 
person concerned; therefore, some field staff is

10. Ibid., p. 172.
11. Ibid., p. 173.
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essential. When a field staff exists 9 it is usually true 
that decentralization will permit settling normal routine 
cases on the lower level and will eliminate consideration 
of such cases by two or three levels of reviewing staff. 
These attributes are effective in saving time and
manpower.12

Reduction of administrative detail at head
quarters. Related to the economy of manpower just dis
cussed is the removal of a vast mass of detail work from 
the members of headquarters staff by means of an 
efficient decentralization program.13

Improvement of public relations. The existence 
of amiable relations between the public and governmental 
agencies serving them are of great political and social 
importance; they also promote administrative efficiency.

Decentralization of services is more satisfactory 
to the public because of the basic factor of physical 
convenience of the agency. In instances where problems 
can be analyzed and settled by local authoritys resulting 
solutions seem to engender a greater feeling of 
solidarity and diminish antagonism between the public and 
the public official. The most subtle effect of decentral
ization is on the government employee who comes into

12. Ibid.
13. Ibid.
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personal contact with the individuals who need his 
services; he sees the problems and their potentialities 
and he becomes absorbed in their solution. He is less 
prone to sacrifice the goal and play agency politics in 
order to jockey himself into a somewhat stronger 
position.

Arguments f0p Centralization

Even though administrative decentralization has 
its advantages9 as discussed above9 premature or excessive 
decentralization can be harmful and wasteful. The 
advantages of centralization of administration are as 
follows:

Political responsibility. If field officials are 
given too much authority, or if local governments assume 
prerogatives beyond their ability to perform, the 
resulting decisions could become politically perilous to 
the central authority. The blame will probably be 
directed at the bureau head rather than the local 
contact. When a local pressure group is in control of 
a field office, it might prove disadvantageous both 
politically and professionally to entrust the regional 
office with too much authority.

14. Ibid., p. 174. r
15. Ibid.



Line of technical control. There is sincere 
opposition to effective decentralization by some 
technical specialists who feel that they cannot control 
their particular work without direct control of its 
administrative operations. Most technical directors are 
willing to concede the desirability of establishing field 
offices and of placing all the work of a particular kind 
in these offices 9 but they are not sure that the field 
office director will recognize the importance of their 
particular technical lines $ so they insist on maintaining ' 
a central office review of cases *

Qualification of personnel. Lack of qualified 
personnel to make decisions or who can assume responsible 
authority is one of the paramount arguments for mainte
nance of a central authority. This aspect of the 
situation is clearly illustrated in the administration of 
developing countries,

The need for uniform policy. Uniform policies 
are desired to implement both legal and political 
considerations. The economic and administrative develop
ment in new states or countries demands uniformity of 
policy in order that the various efforts towards 
attainable objectives may be directed toward a national 
goal.
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Financial control. The central government is the 

financial supporter of its field offices and of local 
government. Central control is more likely to ensure 
honesty in handling funds and in managing the proper 
collections deposit9 and expenditure.

Requisites for Decentralization 
The advantages of decentralization usually out

weigh those of centralization. Those who favor 
administrative decentralization argue that many of the 
prerequisites for decentralization are already in 
existence. This does not seem valid9 however9 as it is 
difficult to find a country where prerequisites for 
decentralization are universally available 9 even in highly 
developed states such as the United States. The essential 
requisites for success in utilizing administrative 
decentralization are as follows:

Stability. A condition of internal stability and 
successful external relations are required to permit 
confidence in the ability of the country to maintain 
conditions of law and order as a normal state of affairs 9 
and to collect revenues adequate for these purposes.

16. United Nations. Decentralization for 
National and Local Development (New York: United Nations 
Publication9 Sale No. 62, II.H.2), p. 4.
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Competent personnel. It is necessary for a 

country which is attempting to decentralize authority 
and assign administrative responsibilities to local 
government to have adequate competent personnel in both 
central and local situations, In order that central 
government may set up comprehensive plans for nation-wide 
decentralization 9 authorities on every level must be 
able to cooperate effectively and pursue the common 
objectives through mutual effort and understanding. High 
standards of morale 9 loyalty s and integrity at all levels 
of government are necessary before central government 
would be willing and able to undertake substantial 
decentralization of governmental powers.

Financial condition. The most important reason 
for control of the central government over the local 
situation is its ability to finance the operating 
expenses of a government. As long as local government 
needs financial aid from the central government9 it will 
be subservient to central controls both in receiving 
financial grants and in proving justification and 
competence for financial expenditures.

Technical condition. Similar to the situation in 
respect to financial aid, local governments must rely on 
the central office to provide necessary technical
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services« As long as this situation existss the local 
office cannot free itself from the control of the central 
government.

Quality of the people. One of the advantages of
administrative decentralization is that it provides
opportunity for people to participate in governmental
affairs. The capability of these people is an important
requirement for administrative decentralization.

Administrative decentralization can be handicapped.
by lacking one or more of the necessary conditions
mentioned above. This situation exists mniversally; and
even in highly developed statess the standards requisite
for successful decentralization cannot be achieved.

Centralization and decentralization may be viewed
as opposite extremes of a single continuum, neither of
which would be a practical choice for any government over
any protracted period. It is a question of tendency and 

17degree.

Tradition and Change' in Thailand 
Thailand was under the rule of absolute monarchy 

for almost 700 years. During the Ayuthaya period, the 
Thai began to borrow the sophisticated forms of culture 
which they had learned during their wars with Cambodia.

17. Ibid.
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The rigid concept of man in relation to his place in 
the universe had been adopted by the Cambodians from the 
religious philosophy of the Hindu. As a result of 
borrowing Hindu conceptss the traditional Thai state 
changed from a paternalistic society to a society subject 
to the absolute power of the monarchy, recognizing the 
king as a supernatural being with god-like qualities as 
his birthright. The Hindu philosophy of submission to an 
absolute power continued during the entire Ayuthaya period 
and extended to the beginning of the Bangkok period-- 
nearly 500 years. The long and well remembered govern
mental traditions of the Thai state stem from habits of 
thought initiated during this period in which the state 
was considered to be "greater than society." Despite the 
coup dfetat of 19 32, which overthrew the absolute 
monarchy, the vast period of absolute control continues 
as the basic orientation of the Thai government and 
society.

During the ancient Sukhothai period, provincial 
government consisted of a loosely organized form of 
administration in dependent states which were ruled by

18. Joseph L. Sutton (ed.), Problems of Politics 
and Administration in Thailand (Bloomington": Institute of 
Training for Public Service, Indiana University, 1962),
p. 12.
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sons of the king, and although bound to furnish military 
assistance3 were nearly autonomous «

During the Ayuthaya periods provincial adminis
tration changed from autonomous authority of a feudal 
king to the control of a bureaucratic government holding 
the authority of departmental assignments and responsi
bilities e The governors of the provinces s upon 
accession to the position known as kin muang (eating the 
province), expropriated goods and services from the people 
and levied exactions•on royal revenues s in which evil 
practices they were aided and abetted by their subordi
nates, In some of the provinces at great distances from 
the capitals the government was autonomous and the 
inhabitants were subjected to the absolute power of the 
administrator. In some instances s the governors earned 
the love and respect of their subjects when the interest 
of the public was served well and domestic order was 
protected and preserved» The system of administration 
which originated during the Ayuthaya period prevailed9 in 
general9 until the nineteenth century.

The first reforms in provincial government were 
an integral part of the sweeping reorganization of 
government undertaken by King Rama V 9 Chulalongkorn

19. Ibid.9 p. 41.
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(1868-1910). The policy adopted by King Chulalongkorn 
for the reorganization of provincial government consisted 
of three main divisions„ In instituting changes in the 
administration of governments the King directed (1) that 
all provinces were to be placed under the unified adminis
tration of the Ministry of Interior; (2) administrative 
circles (monthons) were to be established and supervised 
by a commissioner appointed by the King; and (3) the
reorganization should take place slowly .in order to

' !
minimize c o n f u s i o n , 2 0  pn X894, the whole country was 
divided into eighteen administrative circles. Each circle 
was divided into provinces and districts. After the coup 
d'etat in 19 32$ the circle was abolished and the province 
replaced it as the primary territorial unit of government. 
The National Assembly passed legislation calling for the 
creation of representative form of assembly at the 
provincial level of government. The implementation of 
the policy of local autonomy was achieved by 19 379 at 
which time provincial assemblies were created to provide 
forums for public opinion and serve as checks on 
territorial administrators, Other forms of decentrali
zation were established under the constitutional 
monarchy. These governmental subdivisions were:

20. Ibid.9 pp. 42-44.
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municipalities9 sanitation boards, and commune authori
ties These local? self-governing units have been in 
various stages of development in Thailand. Their purpose 
was to provide opportunities to the people to participate 
in public administration.

- .: Forms of Decentralization
There are many variations in the structure and 

function of the elements of decentralization. The Working 
Group on Administrative Aspects of Decentralization for 
National.Development9 Division of Public Administration 
of the Department of Economic and Social Affairs of the 
United Nations categorized four basic patterns of field . 
administration and local government (see Figure 1):

Figure l.A. Comprehensive Local Government System.
In this system most government services at 

the local level are administered through multi
purpose local authorities. A concept of 
substantial unity of purpose among representa
tive bodies at all levels underlies the system. 
Local authorities perform some functions pursuant 
to general statutory authority and others on 
behalf of central ministries. The' distinguishing 
feature of this system is that local authorities, 
rather than field units of central ministries, 
render all or almost all direct agricultural, 
educational, health and social welfare services 
that reach the individual. [Cf. systems in India, 
Pakistan, Sudan, and United Arab Republic]
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Figure l.B. Partnership System

In this system, some direct services are 
rendered by field units of central agencies and 
others by local authorities. The local 
authorities perform some functions more or less 
autonomously, pursuant to general statutory 
authority, and they perform others on behalf of 
and under the technical supervision of central 
ministries. This is the predominant pattern in 
Ceylon and in English-speaking areas in Africa.
Figure 1.C. Dual System

In this system, central ministries administer 
technical services directly, with local authorities 
having autonomy legally to perform local services 
and to do what they can to foster local development, 
but actually performing few if any technical 
services either directly or on behalf of central 
agencies. Separateness and conflict rather than 
unity or cooperation characterize relationships 
between, central government and local authorities.
This is the predominant pattern in Latin American 
countries.
Figure l.D. Integrated Administrative System

In this system, central government agencies 
directly administer all technical services with 
central government area coordination or district 
administrators responsible for field coordination.
Such rural local authorities as exist have little 
control over government activities and staff in 
their areas. This is the pattern in most countries 
in South-East Asia and the Middle East.21

The categories do not necessarily reflect degrees 
of decentralization. There may be greater centralization 
of authority in the early stages of a comprehensive system 
than in a mature integrated administrative system where

21. United Nations, op. cit., Decentralization, 
PP e 10—12 .



field personnels in consultation with people locally, 
may have a wide latitude for program formulation and 
execution.



31
A* Comprehensive Local Government System

Central Government

Technical Services

Supporting
Services Level of Local 

Authorities

B. Partnership System

r-

Central Governmentj
I

Supporting Services 
(A) and-(B)

, , . .. ,

✓ \
/  \

/  v /  \

Level of 
Local 

Authorities
Technical Service(A) Technical Service(B)

C, Dual System

Local 
Author!tie

Central Government

Technical Services
Legal Authority to 
Perform Technical 

Services .
D. Integrated Administrative System

Central Government 
T —

Region
District-----

Local f 
Author!-j 
.ties _(

^Technical Servicesj

Figure 1. Skeleton Charts of System of De
centralization for the Administration of Technical 
Services,a

P • lie
a. United Nations, op. cite. Decentralization,



CHAPTER III

. RELATED STUDIES

A number of studies have been made in developing 
countries in regard to centralization and decentralization 
of governmental administration« Because of their . 
conviction that decentralization is a prerequisite of 
effective economic and social development, the United 
Nations has published the following statement:

Government must decentralize authority 
to take decisions as rapidly as is practicable 
in order, to accelerate economic and social 
development and to make the effect of their 
programs lasting. Decentralization serves a 
number of purposes related to development.22

The United Nations has classified decentrali
zation systems in four categories: (1) comprehensive local 
government; (2) partnership system; (3) dual system; and 
(4) integrated administrative system. A brief 
illustration of the studies in some countries classified 
in these categories are given below:

22. Ibid,, p. 6.
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India, A Model for Comprehensive 
Local Government System

India attained independence on August 15s 19 47 
after 182 years under the rule of England.^ The new 
constitution of India went into effect January 26s 1950. 
It established a federal system consisting of fifteen 
states 9 and, in addition, eight federally administered 
areas. The geographical area encompasses approximately ' 
six million people. Each state is subdivided into a 
number of districts.

Each state government is guided by a duly elected 
legislative body whose members are chosen through 
periodic elections. Local authorities are selected 
through popular vote for public representation in the 
governing body. The various subdivisions which choose 
their officials through popular election are; village 
council (village panchayat); block council (panchanyat 
samiti); and district council (zila parishad). The local 
governments are delegated the authority for planning and 
implementation of programs, setting up necessary 
agencies, fiscal responsibility, and other necessary 
programs required for the orderly conduct of government

23. Harold F. Alderfer, Local Government in 
Developing Countries (New York: McGraw-Hi11~¥ook Company, 
19 64), p. 71.
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within their jurisdiction. Control is maintained by the 
continuous association of state government officials with 
local authorities in the various processes of adminis
tration.

Decentralization is by panchayati raj regulations 
which render a detailed description of powers and responsi
bilities delegated to various institutions. Provisions 
also exist for further delegation of powers and 
responsibilities.

The system in India is classified as comprehensive 
local government because the public is served by demo
cratically elected legislative bodies having full 
authority to make decisions within the framework of their 
statutues.^^

The effectiveness of India’s panchayat has not 
been completely successful according to some observers.
An official report in 19 57 indicated that not more than 
ten percent of the total number of panchayats were 
functioning effectively. Reasons for inefficiency of the 
system were assigned to factionalism in the villages5 
local rivalry which fomented resentment, social • 
difficulties originating from the caste system, conserva
tism of leading landholders, and the general apathy of

24. United Nations, op. cit. , Decentralization, 
pp. 165-169.
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the extremely poor inhabitants in villages where
conditions of deprivation and ignorance existed.33

Western Nigeria, A Partnership System 
Western Nigeria is one of the constituent states 

of the Federation of Nigeria. Apart from certain federal 
ties, it is autonomous 9 with its own legislature«, cabinet $ 
judiciary and civil service„ organized into ministries.
The structure of local authority is composed of area 
committees at the lowest levels local council9 district 
councils«, and divisional councils. The responsibilities 
and authority of the various subdivisions of government 
are as followst

Area committee. This committee usually covers a 
village or a group of two or three villages $ It has no 
statutory powers but provides a useful forum for small $ 
closely-knit groups to make their voices heard in the 
local government of their area. Occasionally the 
committee•initiates small developmental schemes for 
village improvement.

Local council. The council is created by virtue 
of a legal instrument which determines its composition 
and function. The local council usually covers the area

25. Alderfer9 p . 74.



36
of a small town or group of villages which have close 
affinity and desire to carry out government functions as 
a unit.

District council. This is the most typical 
representative body and can be an all-purpose council, 
responsible for a multitude of functions enumerated in 
the local government law. It also might be a body with 
only limited functions, in which case it joins with other 
district councils or local bodies to form a divisional 
council, with responsibility for performing functions not 
assigned to the constituent councils. The district 
council may comprise the area of a township of about three 
miles radius or a rural area three or four times that 
size.

Divisional council. This is the largest unit.
It is usually organized where the people living in a wide 
area such as a division have been, by tradition, in the 
habit of working together, either because they have been 
subject to the same ruling power or because they have 
traditional tribal ties which are still recognizable and 
effectively bind them together. Divisional councils are 
unpopular and are gradually dying out.

The membership of the divisional council consists 
of the following: a president, several permanent members



who have held their positions on the councils through 
tradition9 members who are elected every three years by 
an electoral college of chiefs s and members elected by 
popular vote.

The Western Nigerian local government system is 
considered a partnership because certain services such 
as running hospitals and organizing extension services 
can best be rendered by the central government and there
fore should be their responsibility. Other responsi
bilities of central government include maintenance of 
roads which are classified as major systems 5 the lesser 
road systems are the responsibility of local authorities. 
Usually9 these projects are coordinated through central 
government with local authorities. Services which fall 
to the local administration entirely are the control of 
markets 5 motor parks, maintenance of water suppliess and
other community i n t e r e s t s . 6̂

Brazil, A Dual System
Brazil is a federated country, composed of twenty 

one states, a federal district, and four federal 
territories. Each state is governed by its own consti
tution and bylawsconceived and ratified by the state 
legislature« The territories are administered by the

26. United Nations, op. cit.. Decentralization, 
pp. 216-224. ~
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federal government. Both states and territories are 
divided into municipalities s which are the units of local 
government. Thuss there are only three levels of govern
ment in Brazil: the federal, the state, and the 
municipality.

Municipalities in Brazil are the same throughout 
the country,in form, which is the mayor-council system. 
Both the council members and mayor are elected at large 
by universal suffrage in partisan elections in which the 
several political parties are granted proportional repre
sentation, The power of council and executive is an 
imitation of the presidential system of separation of 
authority adopted at the federal and state levels.

The council members are elected for four-year 
terms. In some states, councilman are paid; in others, 
their services are voluntary contributions to the 
community. In still other states,councilman are paid 
by municipalities which grant them large sume. In 
addition to legislative functions, the council has the 
power of evaluation and control of the executive office 
in the municipality. This authority consists of the power 
to.impeach the mayor, audit the mayor’s annual report on 
the budget, grant leaves of absence for the mayor, 
suspend municipal'ordinances which are. declared to be
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unconstitutional by the court9 and personally present 
requests or complaints to higher authorities.

The mayor is the chief executive of municipal 
administration. According to tradition in the Brazilian 
presidential system, the mayor has the veto power and 
power to initiate ordinances specifically applied to 
certain matters. The mayor is vested with the authority 
necessary to manage municipal affairs, including the 
preparation and execution of the budget, publication and 
enforcement of ordinances, appointment and removal of all 
department heads and other municipal employees who do not 
meet civil service requirements, imposition of fines for 
violation of municipal ordinances, resolutions and 
contracts, and the authority to represent the munici
pality as its official executive.

Because of the extreme degree of political and 
administrative autonomy enjoyed by both the' states and 
municipalities, the relationship between the three levels 
of government is between administrations on the same 
plane rather than between central government or higher 
level authority and the concerned governmental sub
divisions. Agreements ratified by the interested 
governmental units are the formal instruments of these 
relationships, through which execution of projects of
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mutual interest are implemented. Local government in 
Brazil is classified as a dual system because central 
agencies administer technical services directly with local 
authorities retaining the legal autonomy of local 
services. There is a growing feeling among federal and 
state administratorss students of government9 and the press 
that more control should be exercised by federal adminis
tration over state and local agencies receiving financial 
aid from the central government. 7̂

Thailand
Attempts by foreigners to study the system of 

government in Thailand have been handicapped by paucity of 
literature in the Thai language. Even less is available 
in English or European languages« Some of the reasons for 
scarcity of information follow: It was not until 19 55
that a research and training institution providing compre
hensive education in the study of government in Thailand 
was established under contract with Indiana University. 
Another restrictive factor was that all government 
documents were written in the ancient Thai language of the. 
Sukhothai period, using the Thai alphabet originated at 
that time, which has caused great difficulty in

27. Ibid.., 'pp. 133-143.
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translation into modern languages» Although English is 
a second language in Thailand schools, taught in both the 
secondary and university levels, there are very few 
students proficient in the English language.

Despite these barriers, some successful studies 
have been made by American scholars which have contributed 
valuable information to the literature on Thailand, The 
following studies have provided incentive to this author 
in pursuing further the problems of decentralization in 
Thailand,

Fred W, Riggs devoted serious effort and compe
tence in his analysis of the modernization of Thai 
bureaucracy. He explained how the power of the monarchy 
has been transferred to a bureaucratic officialdom 
instead of to the p e o p l e , 28

Joseph L. Sutton edited a book which has proved 
a valuable contribution to the literature on Thailand 
entitled Problems of Politics and Administration in 
Thailand, containing a collection of essays on Thai 
government written by members of the Department of Govern
ment at Indiana University.2̂ The essays and their authors

28. Fred W. Riggs, Thailand: The Modernization 
of a Bureaucratic Polity (Honolulu: East-West Center 
Press, 1966), pp. 178-207.

29. (Bloomington: Institution of Training for 
Public Service, Department of Government, .196 2),
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are listed as follows: "Political and Administrative
Leadership," by Joseph L„ Sutton; "The Public Service 9" 
by Edgar L„ Shor; "Provincial Government and Adminis
tration, " by Frederick J„ Horrigan; "Municipal Government 
and Administration," by John W. Ryan; "Economic Develop
ment," by William J. Siffin; "Interest and Clientele 
Groups," by Fred W„ Riggs; "Improving Public Adminis
tration in Thailand," by Joseph B. Kingsbury„ Horrigan 
and Ryan provide a clear picture of local government in 
Thailand.

Other brief illustrations of local government in 
Thailand have been found in the following literature:

Local Government in Developing Countries, by 
Harold F. Alderfer.

The Structure of Local Government throughout the 
World, by Samuel Humes and Eileen M« Martin..

Decentralization for National and Local Develop
ment , a study carried out by the Division for Public 
Administration of the Department of Economic and Social 
Affairs of the United Nations.

The major criticism of the Thai government is the 
high degree of centralization in its administration.
Many helpful suggestions have been made by writers on the 
Thai governmental structure, some of which follow:
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(1) The inefficiency of Thai government adminis

tration is caused by extreme centralization of power«
(2) Decentralization is unrealistic unless local 

governments possess autonomy in the performance of their 
functions.

(3) Local dependency in Thailand is caused by 
financial problems s despite the lengthy list of revenue 
sources. The actual revenue available to a typical Thai 
local government is inadequate to support governmental 
services. The International Bank for Reconstruction and 
Development suggested that greater local independence 
could be attained by developing local and independent 
sources of revenue.^

None of the authors previously mentioned have 
investigated adequately and in depth the critical barriers 
to decentralization. Some of the serious problems which 
will have to be resolved are: internal and external 
politics; the nature of the localities in Thailand; 
problems of equitable distribution of the national 
wealth; and other factors such as the attitudes of the 
populace and interrelationships between various levels 
of government--all of which are essential factors

30. John W. Ryans"Municipal Government and 
Administration," Problems of Politics and Administration 
in Thailand, ed. Joseph L. Sutton (Bloomington: Institute 
of Training for Public Service, Indiana University, 1962), 
p. 95.



which are hindering the acceptance of the program of 
decentralization in Thailand.



CHAPTER IV

THE ORGANIZATION5 STRUCTURE AND FUNCTIONS 
OF THAI GOVERNMENT

Central Administration 
Figure 2 shows the structure of Thai government 

at the national level„ The King of Thailand is a consti
tutional monarch. The sovereignty of Thailand is divided 
into three branches: legislative9 judicial, and 
executive.

Legislative Power
The King of Thailand conducts the functions of 

government through the National Assembly 9 which consists 
of the Senate and the House of Representatives« The 
Senate is composed of members who are appointed by the 
King. The membership is based on three-fourths of the 
total number of members in the House of Representatives. 
Members of the House are elected by the public at large. 
The number of representatives is determined by the popu
lation in each province. A province with a population of 
150,000 or less is entitled to elect one member.
Provinces with populations in excess of 150,000 shall 
elect members to represent each 150,000 people, and

• i + 5
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one additional member for a fraction of this number if 
it exceeds 75s000 people.3̂

Judicial Power
Judicial power is vested exclusively in the 

courts and shall be exercised in accordance with the law 
and in the name of the King. Judges are vested by law 
with powers to render independent judgments. Appointment 
and transfer as well as dismissal of judges are the King’s 
prerogatives9 but require the approval of the Judicial
Commission.32

Executive Power
The king conducts his executive powers through 

the Ministers Council (cabinet)9 of which the Prime 
Minister is the head. There are thirteen ministries in 
the Thai national (central) government; namely;
Ministries of Agriculture; Communications; Defense, 
Economic Affairs, Education, Finance, Foreign Affairs $■ 
Interior, Industry, Justice, National Development, and 
Public Health. The Office of the Prime Minister is a 
public bureau equivalent -to a ministry.

31. Thailand, The Constitution of the Kingdom ..
Of Thailand<, B.E, 2511,"Sections 71, 78 , 82 , and 83, 1968.

32. Ibid., Sections 157, 162, and 163.
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Each ministry is divided into several departments 

and each department is subdivided into operational and 
technical divisions« Most departments appoint representa
tives to serve at the province.and district levels, with 
responsibility for providing field services. The Ministry 
of Interior, for example, is divided into ten departments, 
and many field officials, are appointed to serve at the 
province and district levels, as shown in Figure 3,

The formal structure of the executive office is 
similar to the classic western prototype. Official 
responsibilities are allocated to various categories, 
arranged in a centralized pyramid of authority, function, 
and jurisdiction, . The structure is similar to the 
European organization-of the ministry,National 
administration is under the direction of the Council of 
Ministers. Individually as the heads of their respective 
ministries, and collectively as the Cabinet, the Ministers 
determine national policy and direct the functions of 
administration. Innovation and initiation of adminis
trative policy are usually originated at the departmental 
level by administrative officialdom.

33. Edgar L. Shor, "The Public Service,"
Problems of Politics and Administration' in ThaiTand, ed. 
Joseph L. Sutton ; (Bloomington: Institution of Training 
for Public Service, Department of Government, Indiana 
University, 196 2), p. 24,
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Table 1
Ministry of Interior, Departments and Field Officials

Departments '
Provincial

Field
Services

District
Field

Services

Office of the Under
secretary of State
Department of Local 
Administration
Department of 
Public Welfare

Department of 
Community Development
Department of Labor
Department of Public 
and Municipal Works
Department of Land

Police Department

Department of 
Public Prosecution
Department of 
Correction

Governor
Deputy
Governor
Chief of 
Provincial 
Public 
Welfare
Provincial 
CD Workers
No
No

Chief of
Provincial
Land
Administration

Provincial
Police
Chief
Provincial
Prosecutor
Provincial
Warden

No
District
Officer
No Field 
Rep.

District 
CD Workers
No
No

Chief of 
District 

Land 
Adminis
tration
District
Police
Chief
No

No
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• Provincial Administration 
The divisions of provincial administration are 

provinces (Changwad) and districts (Amphur).^

Provincial■Territorial Administration (Changwad)
For the territorial administrative organization 

and management of government9 Thailand is divided into 
seventy-one changwad, The administration of each province 
is vested in a governor Cphuwar'achakan changwad), 
appointed by the Minister of Interior. Attached to each 
provincial office (Sala Klang), and subordinate to the 
governor$ are official representatives from nearly all of 
the central government agencies. The duties of the 
provincial governor as stipulated by the Administrative 
Act B.E. 2476 are as follows;

Administer according to laws and regulations, 
Administer according to instructions from the 

ministries 9 political organizations5 and departments.
Administer according to advice of the Inspection 

Commissioner when orders are not contrary to laws or 
regulations of the ministries 3 politicalorganizations s 
and departments«

34. Thailand, Administrative Act B.E. 2476, 1933, 
Section 17.
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Supervise government officials in the province 

who are delegated certain powers and duties.
Supervise local authorities of municipalities to 

insure proper conduct of duties according to the law.35
The functions of government are carried put under 

the administrative authority of the governor with the 
assistance of field officials* Delegation of specific 
responsibilities are assigned as follows: Law enforce
ment and maintenance of domestic peace and order are 
duties assigned to the police chief9 who is appointed by 
the police department * Education is the province of an 
official appointed by the Ministry of Education. . Public 
welfare is handled by an official appointed by the 
Department of Public Welfare. The governor is the 
coordinator of field services in all departments of the 
government and in the ministries at the province level.
In addition to the tasks of implementing and coordinating 
administration of the government within his province, the 
governor also has ceremonial and public relations obli
gations which as a rule take up half his time.

To assist the governor with his dutiess a staff 
of administrators is available to implement the many

35. Ibid.$ Section 18.



obligations of the office. Members of this staff are 
drawn from the Department of Local Administration and 
include the following: (1) Deputy Governor (palad 
changwad) 9. who acts for the governor in his absence or 
incapacitys carries on routine duties such as supervising 
the work of the staff and inspecting district offices;
(2) an Executive Secretary (cha changwad)9 who assists 
the deputy governor by keeping records and handling 
correspondence, and acts as the secretary to the 
provincial board and other committees; (3) Municipal 
Inspector (phu truad rachakan suan tong tin), who super
vises and reports to the governor on.the procedures and 
activities of the various self-governing units within the 
province; and (4) a financial officer and a number of 
clerks who complete the staff organization for assisting
the governor.3 6

District Territorial Administration (Amphur)
Each province is subdivided into several 

districts, District officers, appointed by the Department 
of Local Administration, are the administrative heads of 
the districts and are responsible to the provincial

36. Frederick J, Horrigan, "Provincial Government 
and Administration," Problems of Politics and Administra
tion in Thailand, p. 49.
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governor. Similar to the province level, official repre
sentatives from the central government who are attached 
to each district are subordinate to the district officer 
and conduct their functions under his supervision. The 
duties of the district officer are similar to a large 
degree to those of the governor, discussed above.

Each amphur consists of several communes (tambol) 
and each tambol is made up of several muban (villages).
The village headman (Phuyaiban) is popularly elected and 
performs limited services under the supervision and 
control of the district officer. The village headman 
within a commune is elected by his fellow village head
men to serve as their khamnan (leader). Both khuman and 
phuyaiban are not civil servants but are entitled to wear 
a uniform, receive some official benefits, and are paid 
an honorarium for their services. Their tenure of office 
is indefinite but subject to legal qualifications for 
headmen and to satisfactory service and conduct« Their 
main functions are usually limited to serving their own 
communities and acting as liaison officers between the 
district officer and the villagers.
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Local Government Administration

Municipalities •
Municipal government was first introduced in 

Thailand in 1933, The concept and form of municipal 
government are adaptations of western institutions, The 
principal reason for the creation of municipal status for 
urban areas was the belief that such a move was an 
essential step toward establishing a democratic system of 
government, Since the' Thai people were accustomed to the 
absolute powers of the monarchy and had been conditioned 
to this type of administration for centuries% the ■ 
majority of them were disinterested and uninformed of the 
advantages of self-government when the coup d'etat 
occurred in 1932, In fact, the average citizen of 
Thailand had never heard the word "democracy" and had no 
concept of its meaning.

The European-educated officials who were instru
mental in effecting the coup believed that creation, of 
municipal government for urban areas would offer 
opportunity for the Thai public to experience self- 
government and learn of its attributes, The concept of 
municipal government was derived from the European 
experiences of the intellectuals who wished to establish
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a more democratic form of government in Thailand. Despite 
efforts to turn some of the responsibilitive of government 
over to the people through participating in municipal 
organization, the reaction of the public has been
lethargic and the movement has failed in its basic
objectives (see Chapter V). The structure of municipal 
government in Thailand is the most autonomous organi-. 
zation of all levels of administration, when compared to
the forms and functions of government of the various
local subdivisions.

Municipalities in Thailand are classified as
tambol municipalities9 muang municipalities, and.nakorn
municipalities» These categories are determined
primarily by the density of population in the area and

,

sources of tax revenue available for self-support. Tambol 
municipality may be established at the discretion of the 
central government. ' Muang requires a population of at 
least 10 9 000 , with an average density of population of 
not less than 3,000 per one square kilometer. Regardless 
of these requirements, a muang municipality must be set 
up in each area where the provincial seat of government 
is located. Nakorn municipality requires a population of 
at least 50,000, with a density of 3,000 inhabitants per 
square kilometer.
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The structure of the municipal administration 

comprises an assembly and a c o u n c i l . 37  Members of the . 
assembly are elected by the residents of the municipality, 
and terms of membership are five years. The number of 
assemblymen varies in accordance with the classification 
of the municipality: tambol municipality has twelve 
assemblymen; muang has eighteen; and nakorn, twenty-four. 
The municipal council consists of the mayor and several 
councilman: two for muang and tambol municipalities$ and 
four for ria'korn. 38 The mayor and councilors are 
appointed from among the members of the assembly by the 
provincial governor with the approval of the a s s e m b l y . 38

The primary responsibility of the assemblymen 
is to represent the people in the municipal area who 
have elected them to office. They must perform their 
duties with complete freedom and according to their 
honest convictions. In any meeting of the municipal 
assembly, members have the right to question actions or 
determinations of the municipal council, or any council

37. Thailand, Municipality Act B Y E 2496 , 19 53.
38. Ibid., Sections 49, 52, and 55.
39. ' Ibid., Sections 36 and 37.



57
members on subjects related to the activities of the 
council. Under certain conditions9 members of the assembly 
may lodge a complaint with the district officer on behalf 
of a tambol municipality, and with the provincial governor 
in the case of muang and hakorn municipalities. The 
complaints may include accusations of neglect of duty, 
acting without authority, failing to represent the will of 
the people, conduct unbecoming an official of the 
government which would bring disgrace upon the munici
pality, or any other adverse manifestations of the council 
as a whole or of an individual member which.are not in 
keeping with the dignity and authority of the office.40 
The Minister of Interior holds the power to accept or 
reject the petition of complaint, or to dismiss the entire 
municipal council, or any individual serving on the council 
for just cause.

The. most important responsibility of the municipal 
assembly is the annual budget review. The budget for the 
year is presented to the assembly by the council.
Rejection of any part of the budget by the assembly 
forces the resignation of the council members. In 
addition to authority for the budget review,, the assembly 
may pass bylaws dealing with any subject not contrary to

40. Ibid., Sections 18, 31, and 34.



58
the law and authority of the municipality and of the 
government.

The duties of the municipal council, whose 
executive head is the Lord Mayors comprise the super
vision. and administration of municipal government 
functions according to the law. If the. minister of 
Interior deems it appropriate to the municipality9 the 
Lord Mayor or the councilors may settle offenses of

h ninfringement of municipal bylaws.
Administrative responsibilities vary according 

to the class of municipality. A tambol municipality must 
perform the following duties through its executive 
divisions: maintain order and peace to safeguard the 
public; provide and maintain waterways and highwaysj 
ensure cleanliness of streets or footpaths and public 
places 9 including disposal of garbage and sewage; prevent 
and suppress epidemics; provide fire fighting equipment; 
provide education and implement other services as 
required by law.

The tambol municipality may undertake the 
following services in the area of its jurisdiction: 
provide clean water or water supply service5 marketss 
abattoirs, wharves 8 and ferries 9 cemetaries and

41. Thailand9 Municipality Act9 Sections 39 and
40. * ~~ 1- ~ ™
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crematoriums; promote and.foster opportunity to raise 
earning capacity of the public; provide and maintain 
medical services and treatment; provide and maintain 
public electric power services or other resource for 
lighting; and initiate and promote municipal enterprises 
to benefit the general welfaree1̂

The muang municipality must perform all of the 
functions required of the tamb'ol municipality and in 
addition must assume the responsibility for the following 
services: provide clean water or water supply, and 
abattoirs; provide and maintain places for medical care 
and treatment, a drainage system, public lavatories, and 
an adequate supply of electricity or other means for 
lighting.

The muang municipality may undertake the 
following services to the area within its jurisdiction; 
provide markets, wharves, ferries, cemeteries, and 
crematoriums; promote and foster opportunity to raise 
living standards through increased earnings by the 
inhabitants; provide and maintain centers for mother and 
baby care, and hospitals; provide public utilities; offer 
other services which are essential to public health; 
establish and maintain vocational schools; provide and

. 42, ' Ibid., Sections 50 and 51.



60
maintain recreational and physical education facilities;
and provide and maintain public parks or public zoos.
They may also introduce enterprises which would be of4,benefit to the public.

The.nakorn municipality must perform all of the 
duties and responsibilities required of both the tambol 
and muang municipalities as well as other services to 
their area s as follows: provide and maintain mother and 
baby care centers„ and establish and maintain other 
services essential to public health, The nakorn munici
pality may undertake any other services listed as 
optional for the muang municipality.^^

In actual practice 9 none of the municipalities 
have been able to consumate their obligations as 
determined by law. For instance 9 the maintenance of law 
and order cannot be effected because none of the munici
palities have police forces» This protection must be 
supplied by the national police. Some of the functions 
of government have been performed on a limited basis 
only because of lack of funds. In most municipalitiess 
water supply and electric services are very poor and 
inadequate.

43. Ibid., Sections 5 3 and 54.
44. ' Ibid.s Sections 56 and 57.
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The source of revenue for the municipal govern

ments is from taxation. According to national statute, 
the municipal government is vested with the power to tax 
the population within its jurisdiction to enable the 
municipality to be a self-governing unit. Some of the 
resources of tax revenue are: houses, land, animal 
slaughter (for consumption)s business privilege (license), 
signboards, gasoline (surtax)$ and general surtaxes on the 
following items, levied by the national government: 
business tax, commodity purchase tax (other than gasoline) 
and taxes on distilleries, beverage plants, gambling, 
entertainment privileges, vehicles, and liquor licenses.. 
The tax sources are fixed by national law and rates are 
subject to national approval.̂ ^ Other sources of munici
pality revenue are from its properties, enterprises, 
utility charges, loans, and subsidies from the national 
government.

In addition to the administrative organization 
.(the mayor and council and the assembly), there are 
numerous civil servants participating in the functions of 
government in the municipalities. These officials belong 
to a bureaucratic hierarchy which is structured in 
pyramidal form, with the chain of command rigidly

45. Ryan, p. 94.
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enforced from the top administrator to the clerk serving 
the public. The city clerk (palad tesaban) is responsible 
directly to the council, which in turn is directly 
responsible to the assembly, and through this body, to 
the public at large. The typical structure of a munici
pality is shown in Figure 4, below.

City
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People

Assembly

Department
Head

Department
Head

Department
Head

Department
Head

Councilor:

Lord Mayor
and

Figure 4. Formal Structure of Municipality in 
Thailand.



In Thailand, there are three nakorn munici
palities , eighty-five muang municipalities 9 and thirty- 
five tambol municipalities 9 with a total jurisdiction of 
about 1,083 9531 square k i l o m e t e r s  ^

Provincial Administrative Organization
In each province in Thailand there are two 

separate but interrelated patterns of authority: 
provincial administration, or territorial administration 
which is the integration of field service of various 
central agencies under supervision and control of the 
provincial governor (see Provincial Administration); and 
the authority of the Provincial Administrative Organi
zation, which is classified as a form of local self- 
government in which the provincial governor is empowered 
to act according to the suggestions of the provincial 
assembly« In other words, a provincial governor has, a 
dual role in conducting his functions of office: one as 
a representative of central government agencies, and the 
coordinator of field officials delegated to serve the 
province by the central government agencies, and the 
other as the chief executive of the provincial

• 46„ Thailand, Municipal Report, 19 6 2 (Ministry 
of Interior, Department of Local Administration), p„ 117



administrative organization. The organization has its 
own budget which is separate from'the national annual 
budget.

The composition of the provincial administrative 
organization consists of an executive and members of an 
assembly9 usually at least eighteen in number9 who are 
elected by popular vote in the district constituencies 
for terms of five years. The authority and functions of 
the. provincial assembly are as follows: formulating 
policies to be pursued by the administration|. supervision 
and control of the executive body in effecting govern
mental functions; accepting or rejecting bylaws and the 
annual budget.

The responsibilities of administrative leadership 
are undertaken by the provincial governor, who, together 
with the executive of the organization, performs his 
duties with the assistance of the personnel of the 
administration. The typical structure of provincial 
administrative organization is shown in Figure 5.

The provincial administrative organization is 
responsible for providing local services to the people in 
the area which is not under the jurisdiction of a 
municipality and/or sanitation board. The functions and 
obligations of provincial administration are: safeguard 
the public*s morale; promote education, religious
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. 66
activitiesj and culture; provide public utilities, prevent 
and suppress epidemics, and provide and maintain a public 
health center; provide and maintain waterways, roads, and 
a drainage system; ensure cleanliness of streets or foot
paths and public places; dispose of garbage and sewage; 
provide clean water or water supply, slaughter house, 
markets, wharves, ferries, cemeteries, and crematoriums; 
provide electric power or other means of lighting, public 
parks, zoo or public recreation places; promote and 
foster the public's earning potential; initiate and 
promote provincial enterprises, and prevent danger to the 
public and maintain safety«

Sources of revenue are primarily from land tax 
and some kinds of shared tax; also tax revenues are• 
derived from business, purchases and sales, liquor and 
liquor licenses, beverages, gambling licenses, enter
tainment , gasoline, and other items specified by law.
In addition, the organization may secure revenue from 
provincial property, public utilities, bonds, loans, 
grants-in-aid, money given for public charity, and 
from other legally authorized sources„

In a recent movement to promote economic develop
ment, the Thai government, through the provincial 
administrative organization, has provided subsidies for
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technical assistance in order to stimulate public partic
ipation. The potential is excellent to implement future 
decentralization through the development of the 
provincial administrative organization.

Sanitation Boards
The creation of a sanitation board, or sanitation 

district, was a special program introduced in 1952. The 
reasons for the introduction of the sanitation board were 
numerous. The administration was aware of the needs of 
the population, which included the growing urban concen
tration throughout the country* increase in demand for 
urban-type services, inclination of national officials to 
distribute the burden of administration to local areas, and 
evidence that some governing groups were indicating a 
superficial interest in promoting participation of the 
public in various phases of government to develop a wider 
understanding of democracy.

Ever since the establishment of municipalities in 
1933, revenues were insufficient to perform their 
stipulated functions. Thailand then created sanitation 
boards instead of municipalities to meet special health, 
sanitation, and public works requirements. The sani
tation district does not have a separate legislative body,

47. Ryan, p. 79 «



as in the case of municipalities9 but it is administered 
by a board which is composed of both ex officio members 
and elected members 6 The ex officio members are 
officials of the central government and members elected 
locally. The government officials consist of the 
district officer9 the deputy district officer appointed 
by the provincial governor9 the chief of the district 
police 9 the district public health officer9 and the 
district treasurer. Elected ex officio members comprise 
the commune and village headmen who live within the 
boundaries of the.sanitation district. In addition9 four 
male householders are elected by the public to serve for 
'five-year terms»

Requisites for establishing sanitation boards • 
necessitate an area where a district office is located 
and where there is a concentration of at least a hundred 
commercial shops and a population of not less than 
1590 00 inhabitants.

The authority and function of the sanitation 
board were specified as follows: provide and maintain 
roads9 streets and footpaths; assume responsibility for 
the cleanliness of roads9 footpaths and public places 9 
including disposal of garbage; prevent and suppress 
epidemics; provide clean water or water supply9 markets 9 
slaughter houses 9 wharves 9 ferries 9 cemeteries9 and
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crematoriums? provide electricity or other means of 
lighting 5 provide fire fighting equipment; provide and 
maintain places for medical care and treatment| promote 
opportunities for employment to raise the standard of 
living| provide and maintain facilities for recreation; 
and perform other functions prescribed by law.

The sanitation district receives its revenues 
from the following sources: taxes and duties $ property 
taxs sign and land taxes 9 fees 9 finess and business 
license fees, also from income derived from district 
property, rent of buildings, markets, etc., utilities, 
bonds and loans, grants"in-aid from the government, 
donations from the public, and from other taxable 
sources as prescribed by law.

Commune Authority
Commune authority has the same boundaries as the 

commune under regional administration. Only fifty™three 
communes out of over 4,000 have local government status, 
Their financial resources are extremely limited when 
compared to the municipality or the sanitary board.
Even though revenues provided by law are similar to those 
of the sanitation board, the average commune is very 
poor. Most communes do not receive any income at all 
from the resources provided by law. They carry out
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their,functions through their own efforts and with the 
assistance of the central government in the form of 
technical services«

The commune council comprises members elected 
from each of the villages for five-year terms; the 
commune and village headmen are members (ex officio) of 
the council.

The composition of the commune council consists 
of an executive 9 who acts as chairman (usually one of the 
headmen)9 the commune medical representative$ and all of 
the village headmen. .In addition 9 there are five other 
members who are appointed by the district officer from 
the local schools9 usually the principals.

Commune authority may perform any or all of the 
following functions: maintain order and peace9 provide 
and maintain waterways and roads9 prevent and suppress 
public damage9 promote local education, develop and 
foster opportunities for increased earning capacity for 
the inhabitants 9 and promote religious activities 9 
culture9 and the public welfare.

Summary
In summary 9 all areas in Thailand are under the 

jurisdiction of local self-government in one form or 
another9 namely: municipalities 9 sanitation boards 9 or
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commune authorities; and areas outside these "juris
dictions are the province of provincial administrative 
organizations. Municipalitiess provincial adminis
trative organizations9 sanitation boards5 and commune 
authorities are local, self-governing units in various 
stages of development of decentralization. Among them, 
the municipality is the most highly developed form of 
self-government in Thailand, It can be identified with 
the "Partnership System" of decentralization, as classi
fied by the United Nations, referred to in Chapter II of 
this paper. The other three forms of administration are 
indicative of the attempts of the Thai government to 
encourage and eventually achieve public participation in 
local government, and at the same time maintain the 
essential services of territorial administration. 
Centralization and decentralization in the Thai govern
ment are indicated by the administrative pattern which 
may be classified as centralization, deconcentration, 
and decentralization. The degree of decentralization 
can be revealed by examining the relationship between 
the central, government and the local governments.' See 
Figure 6 for the structure of public administration in 
Thailand.
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CHAPTER V

CENTRAL AND LOCAL GOVERNMENT 
RELATIONSHIPS IN THAILAND

The functions of national government agencies 
responsible for exercising general surveillance over 
relationships between the central and local governmental 
authorities are listed by the United Nations:

(a) Drafting legislation providing for the 
powers duties9 organization and other basic 
features of local authorities and co-ordinating 
legislative proposals affecting local govern
ment;
(b) Recommending or, as may be prescribed by 
lawj effecting changes in the boundaries of
■ local authorities;
(c) Providing leadership within the government 
on matters pertaining to local government and 
otherwise co-ordinating measures of central 
government agencies■relating to local 
authorities;
(d) Spurring local authorities individually 
and collectively to do the utmost on their own 
initiative to improve local services through 
such means as (1) encouraging contacts between 
local authoritiess (2) assisting in the organi
zation of a union of local authorities and local 
government staff association, (3) providing 
information on methods of administration, of local 
services that have proved effective, (4) informing 
local authorities about central government 
programmes of possible interest to them, and (5) 
drafting model procedures and by-laws;
(e) Fostering the development of a career 
service for local authority staff, e.g. by

73



initiating legislation to establish a unified 
service for such staff, promoting the establish
ment of courses in local government at 
institutions. for higher education and arranging 
for in-service training, of local authority staff 
and, preferably through autonomous agencies, 
orientation for council members;
(f) Ensuring an appropriate share of taxing 
powers and grants.for local authorities;
Cg) Sponsoring■arrangements to make loans 
available to local authorities at reasonable rates 
and to supervise borrowing by local authorities,
(h) Encouraging and, if necessary, assisting in 
planning by local authorities and in co-ordination 
of planning, especially physical planning between 
levels of government;
(i) Providing technical assistance to local 
authorities in organization and methods, purchasing 
and stores management, maintenance of records and 
other staff services;
.(j) . Arranging for local authorities to be 
entitled to purchase material from the same sources 
of supply and on the same terms as the central 
government by appropriate provisions being made 
in the letter’s contracts with its suppliers;
(k) Fostering the establishment and maintenance 
of standards in budgeting, accounting and other 
financial practices;
(1) Inspecting the administration and (unless 
otherwide provided) the accounts of local 
authorities and imposing sanctions when
necessary,48

In Local Government in Developing Countries, 
Harold F. Alderfer comments on the problems of coordi
nating the levels of authority in developing countries:

48. United Nations, op, cit., Decentralization, 
pp, 72-73,
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In developing countries 9 the service and 

■ technical ministries and department of the 
national and state governments are vitally 
concerned with local government administration. 
Frequently these agencies maintain personnel in 
the provinces and municipalities to carry out 

. their particular functions, Sometimes this
personnel is under the administrative supervision 
of province or district, sometimes it works 
directly under the ministry independently of 
either province or municipal government. Such 
functions as education, public works P police9 
health9 labor9 agriculture, and community develop
ment are usually undertaken either in cooperation 

. with established local administrative units or 
directly by the national and state agencies them
selves , The problem of coordination of such 
services is one of the thorny problems of central- . 
local relationships»49

In Thailand, the relationships between local 
government and central government are prescribed in the 
national constitution as the function of the state to 
promote local government: "The State shall promote local 
administration and give reasonable support to local 
government so that they be able to carry out their 
functions p r o p e r l y , T h e  Ministry of Interior is 
responsible for this function, which is carried out by 
the Department of Local Administration, provincial 
governors and district officers through assistance and 
control.

49, Aiderfer, pp, 107-10 8, •
50, Thailand, Constitution, B.E, 2511, Section 

70, 1968„
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Assistance to local government is described in 

The First National Economic and Social Development Plan, 
1961-1966 , and in The Second National Economic and Social 
Development Plan, 1967-1971. During the period 1964-1966, 
under the program of the First Plan, economic and social 
development expenditures for all local administrative 
agencies were about forty-five percent of their total 
expenditures. Local administration development expendi
tures are presented in Table 1.

Under the Second Plan, 1967-1971, the National 
Economic Development Board estimated the total expendi
tures would amount to 4,100 million baht, or.approximately 
fifty percent of total expenditures by the local adminis
tration. An amount of 1,800 million baht (forty-four 
percent) will come from government sources. The major 
portion of the government subsidy will be expended in 
areas outside Bangkok-Thon Buri. Table 2 shows the local 
development expenditures planned for the period 196 7- 
1971 indicating source of funds.

Other national government agencies whose 
activities have been carried out through the local 
government are the Bureau of Accelerated Rural Develop
ment (ARD) and the Department of Community Development, 
Ministry of Interior.
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Table 2

Local Administration Development 
Expenditures 9 1964-1966a

Local Agency 1964 .1965 19.6 6 Total

(Millions of baht)'*3

Municipalities 303.8 382.5 409.7 1,096.0
Sanitary Districts 38.7 45.2 48.2 132.1
Provincial Administration 61.7 70.2 110.4 242.3
County Administration 
(Commune Authorities) 6.0 6.0 6.0 18.0

410.2 503.9 514.3 1,488.4

a. Thailand, The Second National Economic and 
Social Development Plan (19 6 7-19 71) (Bangkok: The 
National Economic Development Board, Office of the Prime 
Minister), p« 67.

b. Thai currency; 20.85 baht = 1 dollar.
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Table 3

Sources of Local Development Finance 
During the Second Plana

Source . . .
1967 1968 1969 

(Millions
1970 1971 
; of baht)*5 .

Total.

National
Budget 280,0 335.0 365.0 3 9 5.0 425.0 1,800.0

Bangkok- 
■ Thon Buri 117,0 132.0 143.0 155.0 168.0 715.0
Others 163.0 178.0 19 7.0 215.0 232.0 985.0
Reserves for 
new
projects 25.0 25.0 25.0 25.0 100.0
Local Revenue 
Source 320 .0 380.0 450.0 530.0 620.0 2,300.0

Bangkok- 
Thon Buri 235.0 276 .0 313.0 360.0 411.0 1,595.0
Others 85.0 104.0 137.0 170.0 209 .0 705.0
Total 600 .0 715.0 815.0 925.0 1,045.0 4,100.0
Summary
Bangkok- 
Thon Buri 352.0 408.0 456.0 515.0 519.0 2,310.0
Others 248. 0 282.0 334.0 385.0 441.0 1,690.0
Reserves for 
new
projects 25.0 25.0 2 5.0 2 5. 0 100.0

a. Thailand, The Second Economic and Social 
Development Plan, p» 69,

b. Thai currency: 20,85 baht = 1 dollar.
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Central Government Versus 
Municipalities

Municipalities are assisted and controlled by the 
Ministry of Interior through the Department of Local . 
Administration5 provincial governors 9 and district 
officers.

Assistance from Central Government
Grant-in-aid» Because of the inadequacy of present 

sources of revenues no municipality can perform the 
functions for which they are obligated without financial 
help from the central government. Grant-in-aid is one of 
the most vital forms of assistance received from the 
central government by local administrations. The National 
Economic Development Board estimated that during the five- 
year period of the First National Economic and Social 
Development Plan, total municipal expenditures increased ' 
at an average rate of twenty-five percent per annum5 but 
revenues increased only fifteen percent per annum.^ 
Financial dependence of municipalities on the central 
government is expected to increase in the future because 
of the rapid rate of population growth in municipal areas 
during the past two decades.

51. Thailand8 The Second Economic and Social 
Development Plan, p. 70.
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In 19478 the population of municipal areas represented 
9.7 percent of the total population; 10.8 percent in 19 52; 
12.4 percent in 1960; and 13.9 percent in 1966.52 jn 
1962s revenues of all municipalities from sources provided 
by law were 387g8829970 «09 baht; subsidies in the amount 
of 90 9 317 $.790 . 79 baht were required to balance the 
expenditures.53 The financial dependence upon national 
government is one of the most important factors in 
determining the autonomy of municipalities in Thailand.
In regard to this situation9 John W. Ryan observed:

In municipal finance the major problem is 
the inadequacy of local sources of revenue.
The consequences of this problem are an 
excessive dependence upon the national govern
ment for the funds to support even minimal 
programs 9 and a distortion of the public health, 
public works, and utilities programs to make 
them consistent with national policies or 
interests rather than local interests. As a 
result9 programs fluctuate as national interest 
waxes and wanes in particular activities, often 
due to the rise and fall of the political 
fortunes of national ministry officials.

A more fundamental result of financial 
dependence, of courses is the practical impossi
bility of local independence or self- 
determination as long as there is utter 
dependence on the national treasury. 5̂

52. Ibid., p. 66.
53. Thailand, op. cit.. Municipal Report 1962 ,

p. 569.
54. Ryan, p. 117.
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Providing Loanss The Department of Local Adminis

tration has reserved funds for the purpose of loaning them 
to municipalities at low interest rates and for a long
term period„ The purposes for borrowing must be clearly 
determined to be a project of value to the municipality 
and which is so large and costly in relation to the 
resources currently available to the municipality that it 
would not be possible to provide the necessary funds for 
its requirementso Also„ projects proved to be of long
term value to the community in supplying useful services 
and projects which are not frequently required9 as well as 
cases requiring emergency action, are all subject to 
financial assistance from the central government on a 
loan basis. ,

Assistance in Technical Services,- Because of 
inadequate income«, some functions for which municipalities 
are obligated are beyond their capabilities to perform.
The police force <, for example 9 has not been supplied to 
any municipality in Thailand, Law enforcement in all 
areas is under the jurisdiction of municipalities but must 
be carried out by national police s appointed and paid by 
the Department of Police, Ministry of Interior.



Assisting in Personnel Education and Training 
Programs«, There is a training program for municipal 
employees at least once a year. Although this program is 
theoretically under the auspices of the Municipal League9 
in actual practice the secretary of the League is 
responsible for the training from the planning to the 
culmunation of the course, The secretary is a public 
officer in the Department of Local Administration 9 and all 
the staff associated with the training are public officers 
under the same department. Training and education for 
foreign aid programs are made available for some quali
fied municipal personnel through overseas experience in 
institutions of other countries,

Providing Advisory Service, All central govern
ment agencies provide resources to municipalities for 
consultation in any technical problems, Administrative 
or legislative questions are handled by the Ministry of 
Interior9 either through district officers 9 provincial 
governorss or the Department of Local Administration,
The provincial governor and district officers $ as repre
sentatives of the central governments have the closest 
association with the municipalities and are the logical 
source of assistance on both a formal and informal basis9 
and whether requested or not. For example9 when one of
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the representatives of the central government considers 
that the municipality is acting in a manner contrary to 
the law„ or if there is evidence of neglect of dutys or
perhaps some office is proceeding without proper

\

authoritys the situation will be brought to the attention 
of the proper individual or department in order to 
correct the situation and protect the interests of the 
public.

Supervision or Control by Central Government 
Control over Personnel.
(1) Control over councilors. The Lord Mayor and 

other members of municipal councils are appointed by the 
provincial governors from among the members of municipal 
assemblies with the approval of the municipal assemblies 
The Minister of Interior is empowered to dismiss any 
individual councilor when it is proved, after an investi
gation, that he has benefited illegally from the powers 
of his position as an officer of the municipality. The 
dismissal of the entire council is justified when a 
provincial governor discovers that the council, or any 
councilor, has acted in a manner detrimental to the 
community, neglected duties and obligations, has acted

55. Thailand, Municipality Act B.E. 2496,
Section 37, 1953.
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beyond delegated powers 9 conduct of council members (or 
member) has brought disgrace or disrepute to the munici
pality or institution to which he owes his allegiance as 
an official. All of•the evidence is gathereds with 
recommendations for removal of the council because of 
stated facts s and submitted to the Minister of Interior 
for action.

The municipal assembly has the right to lodge a 
petition of complaint against the municipal council9 or 
any councilor9 when a third of their seated members agree 
that such complaint is justified. Reasons for complaint in
volved: neglect of duty§ actions without proper authority9 
conduct unbecoming the office which has brought disgrace 
to the administration of the municipality $ or behavior 
which endangers public order and security. Upon receipt 
of the petition, the Minister of Interior may either 
accept or reject the request; he may dismiss the entire 
council or any member or members whom he deems to be 
unworthy of their official status.. In order to assist 
in the investigation of the situation, he may order the 
governor or district officer to secure information and 
evidence before making a decision as to disposition of 
the case.®?

56. Ibid., Sections 36 and 73.
57. Ibid., Section 54.
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(2) Control over municipal assembly> The 

Minister of Interior is empowered to establish rules and 
procedures for municipal assembly m e e t i n g s , ^8 He is also 
empowered to dismiss any individual member of the assembly' 
when he discovers g after investigation, that the member 
does not live within the jurisdiction of the municipality.
A member may be rejected who is considered to be unfit for 
the office and might bring discredit to the municipality 
when two-thirds of the membership ratify such a recom
mendation, 9̂ The Minister of Interior is vested with the 
power to dissolve the municipal assembly in order that new 
members may be elected by the people«, or appointed, 0̂ He 
may, if he' deems it necessary, place any municipality under, 
his direct supervision. This action must be effected by 
royal d e g r e e , T h e  municipal assembly is forbidden to 
hold any conference to discuss any matters beyond their 
legally stated responsibilities. They are expressly pro
hibited from discussion of political matters of the state 
or illegal matters,̂ 2

5 8. Ibid,, Section 2 3.
59. Ibid., Section 19 (5X6).
60. Ibid., Section 74.
61. Ibid., Section 75.

CMCD Ibid., Section 29.
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(3) Control over personnel management. Three 

principal characteristics of Thai municipal civil service 
are as follows: It is based on the merit system. In
theorys it is accountable to the municipal political 
executive, It is not considered part of the national civil 
service. The national government? however^ administers the 
municipal civil service system, or, to be more precise, the 
separate civil services of all municipalities are 
considered to be a single system for administrative 
purposes,63 The rules, regulationss. and personnel manage
ment policy of the National Civil Service Commission are 
applicable to municipal personnel management. These 
functions are undertaken by the National Committee for . 
Municipal Civil Service, composed of the Minister of 
Interior and the Director General of each of the depart
ments of the Ministry of Interior, This committee. 
establishes the policies relating to recruitment, qualifi
cations, examination, promotion, classification of 
positions, discipline, salary scales, and all other 
personnel matters,

Specific application of personnel policies as they 
concern municipalities is made at two levels of control: 
the provincial civil service committee, composed of the

■ 6 3. Ryan, p. 89,
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governor and the chiefs of all functional units in the 
provincial headquarters s and the municipal civil service 
committee9 headed by the Lord Mayor, The provincial 
civil service committee considers all phases of municipal 
personnel except those of the daily-wage laborers and 
has the power of approval or disapprovals subject to the 
discretion of the National Committee, The municipal civil 
service committee consists of members drawn from adminis
trative personnel and the council,

Control over Financial Administration,
(1) Control over budget process. All municipal 

budgets9 from the time of preparation to final approval, 
are closely controlled by central government. The annual 
budget must be prepared and presented according to the 
format designed for all municipalities by the Ministry of 
Interior, and all of the procedures in making up the 
budget must conform to specific regulations. The 
critical stage of the process of budgetary preparation is 
when the estimates reach the provincial governor for his 
consideration. After passage by the municipal assembly, 
the estimations must be approved by the governor, who 
examines all items to ensure that none of the items are 
contrary to the law and regulations. After satisfactory

64. Ibid., p. 90.
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approval by various officials9 the actual implementation 
of the budget is the province of central government 
through the Ministry of Interior. This office arranges 
for expenditures, deposits of cash, budget accounting, 
pre-audit and post-audit of funds, and other necessary 
routines in order that government business may proceed in 
its delegated responsibilities« The provincial governor 
is empowered to investigate the budget operations at any 
stage and at any time he deems necessary. Current 
reports on financial administration are required by the 
Ministry of Interior.

(2) Control over borrowing. The municipalities 
cannot borrow money from any source without permission of 
the Ministry of Interior. In requests for loans for any 
project, an elaborate statement of estimated construction 
costs, fiscal status of the municipality, interests to be 
paid, and other specific information are required. The 
Minister of Interior is empowered to reject or approve 
these requests at his discretion. Accounts of expendi
tures of funds received as loans are required and must be 
ready for examination at any time» The Ministry of. 
Interior has to guarantee credit for all municipalities, 
so it is logical that satisfactory arrangements for repay
ment of debts should be consummated.
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(3) Control over sources of revenue» The sources

of revenue available for carrying out the administrative
responsibilities of the municipality are from taxes levied
on various properties$ and on businesses and activities
within the jurisdiction of the municipality according to
national statute* Various resources for taxation include:
houses, land, animal slaughter (for consumption) business
privilege (license), signboards, gasoline (surtax), rice
(local development) and general national surtaxes on the
following: business, commodity purchase, entertainment
privilege, and vehicles. Tax sources are fixed by national
law and rates are subject to national approval. Revenue
sources of the municipality consist of about fifteen major
categories. Only five of these are subject to collection
by municipal personnel. The other tax categories are
collected by national or provincial officials and are then
distributed to municipalities according to various
formulas; in some cases, from five to ten percent of the

6 5revenues are retained in lieu of expenses.
Control over Municipal Functions.
(1) Control over municipal bylaws. The munici

pality can pass bylaws which are neither contradictory to 
nor in conflict with provisions of the law. Within

65, Ryan, p. 96,
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fifteen days from the date of passage of a draft of the 
bylaw by local administrators, the draft must be sent to 
the provincial governor for his approval. If the governor 
approves, he signs the draft of the bylaw, which must be 
done within thirty days from the date of its receipt. If 
the governor does not approve,. he returns it to the 
chairman of the assembly from whom he had originally 
received it with a request for amendment or change. In 
the event that the municipal assembly decides to uphold 
their original draft of the bylaw, it is then sent to the 
Minister of Interior through the provincial governor. If 
the Minister of Interior approves the original draft, it 
is returned to the provincial governor, who is ordered to 
sign as approved. If the Minister of Interior decides to 
disapprove the suggested bylaw, it is then can,celled.^^

(2) Control over activities. The provincial 
governor is empowered to exercise his authority to ensure 
that municipalities within his jurisdiction perform their 
duties in accordance with provisions of the law. He has 
the authority to advise, instruct, and review activities 
of the municipality; call for reports, documents, or any 
statistics for examination; summon members of the

66. Thailand, Municipality Act B.E. 2*496 ,
Sections 60 and 6 2, 1953, * • ™~
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municipal assembly or staff for investigation or 
instruction. The district officer, acting as an assistant 
to the governor, is authorized to supervise and control 
municipal activities; he holds the same powers in this 
respect as the governor.

In situations concerning a tambol municipality, 
the district officer is empowered to act. In situations 
concerning the muang or nakorh municipalities, the 
provincial governor is empowered to act. When these ' 
officials consider that the municipal council or any member 
is acting in a manner which is detrimental to the munici
pality or to any institution or interest, they issue 
warnings and offer suggestions for correction of the 
situation. If the warning is ignored, either the district 
officer or the provincial governor, depending on the area 
involved, may force discontinuance of the questionable 
activities involved for a period of time, and within 
fifteen days, report the matter to the Minister of 
Interior for his consideration so he may take appropriate
action.G8

(3) Special control over a specific munici
pality. When the Ministry of Interior deems necessary,

67. Ibid., ,
68. Ibid., Section 71.
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a municipality may be placed directly under his super
vision by royal decree. When a royal decree has been 
enacted9 all powers and duties of the district officer 
or the provincial governor of the municipality under 
question are transferred to the Minister of Interior9 or 
to persons delegated by him to act on his b e h a l f . 9̂ At 
the present time* there is no municipality whose powers 
are in a state of suspension.

Central Government Versus Provincial 
Admiiii s t z^ti ve^Or gam zatTons

The relationships between central government and 
provincial administrative organization have steadily been 
moving toward decentralization. The provincial councils 
or assemblies established under the Municipal Government 
Act of 19 3 3 were not intended to serve as organs of self- 
government as were the municipal assemblies. Rathers the 
expectation seems to have been that they would provide a 
body of leading citizens with the responsibility of 
advising the governor in the performance of his duties.
In 19389 a new provincial council act, entirely separate 
from the municipality legislation, provided for the 
increased authority of the assembly. The members of the 
assembly were selected according to the Municipal

69. Ibid,, Section 75.



93
Government' Act of 19 3 3, which specified that half of the 
membership should be appointed and the other half elected. 
The requirement was changed by the' Provinc'ial Co'unci 1 Act s 
1938„ which provided that all members should be elected. 
Further progress was made by the Provincial Administrative 
Organization Act9 19 559 which was the instrument which 
established provincial self-government organizations » The 
provincial administrative organization is a specific kind 
of government in Thailand in which the assembly consists 
of public representatives and the executive is the 
provincial governor9 who is an employee of central govern
ment » The degree of decentralization can be determined 
through the effectiveness of the relationships between 
the provincial assembly and the provincial executive 
bodies»

Assembly Control,- over Executive
The provincial body is responsible for policy 

which determines the functions which are delegated to the 
provincial administrative organization and the provincial 
governor. These public officials must conform to the 
policy as formulated by the assembly.

The provincial assembly also has the authority to 
supervise and control the executive and provincial adminis
trative organization functions and to ensure that the
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policy of the assembly is carried out properly. They also 
may appoint a committee to investigate the conduct of the 
executive body in performing delegated responsibilities.

The budget for the provincial administration must 
be approved by the provincial assembly.

' In a provincial conference, the members of the 
assembly have the right to question the provincial 
governor on any subject related to the activities of the 
executive body of the provincial administrative organi
zation or of the provincial territorial administration, 
which is not under the authority of the provincial 
assembly. The governor, however, has the right to refuse 
to answer questions if he considers them detrimental to 
the safety or vital interests of the province.

■ Even though the provincial assembly does not have 
the right to express a "no confidence" vote in the 
governor, the governor cannot ignore the policy or advice
offered by the assembly if the content is not contrary to\
the law, official regulation, or other mandate. He must 
consider the action and criticism of the assembly in 
performing his duties inasmuch as the assembly represents' 
the will of the people. The Ministry of Interior is 
attempting to promote public participation in government 
through involvement in public functions' at the local
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level; and if the governor ignores the public attitude 
and desire«, he could be accused of neglecting his duty to 
the people in his jurisdiction*

Limitation of the Provincial Assembly
The area over which a provincial assembly has 

jurisdiction is usually very large $ with very limited 
sources of revenue * Most expenditures for public services 
are supplemented with funds from, the central government, 
and the functions for which the funds are loaned are 
performed by central government employees * Consequently $ 
the provincial assembly's participation is obscure, and 
the public is unaware of any actions taken by the assembly 
in their behalf; therefore, there is little interest in 
elections of assembly members*

Further attempts have been made by the central 
government to promote the status of the provincial 
administrative organization* . Under the Accelerated Rural 
Development (ARD) project, a great amount of money has been 
put into the provincial administrative organization, and 
a number of technicians have been trained and employed as 
organization personnel* The ARD project includes all of 
the border provinces (eleven in the northeast and three in 
the north)* More.provinces are to be included in this
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project in the future„ The government policy underlying 
this program is as follows;

(1) To coordinate and combine relevant groups 
concerned at every level to assure effective

. results and expedite local development 
activities by providing communication9 
transportation and potable water.
(2) To strengthen ties with the people 9 so. 
that plans and operations will be responsive to 
their actual wants and needs. The principle of 
public participation should be applied at all 
timesj and maintenance of completed projects 
should be emphasized.
(3) To encourage the provincial administrative 
agencies to work closely with concerned govern
ment agencies for the betterment of rural
inhabitants.70

Central Government Versus 
' Sanitation Board

Sanitation Board or Sanitation District is a
government organization in which the district officials
and their subordinates perform their functions with the
advice and consent of the commune and village headmen
and with the assistance of four locally elected members
of the Sanitation Board. The public officials $ together
with the elected members 9 work as both assembly members
and as executives of the Board. In practice g the
district officers as chairman of the Board, assisted by
. • t
a deputy district officer and other, public officials,

70. Thailand, The Second Economic and Social 
Development Plan, p. 71.
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does most of the decision-makings planning$ and 
operating of the functions of the.Board. The elected 
members have a very limited role in most cases. Their 
primary function is to communicate to the inhabitants of 
their local communities the activities and policies of 
the Board. The relationship of the Board to the central 
government is similar to that between a public official 
and his superior in a rigid hierarchy in an administration 
structured in pyramid form$ with strict observance of 
levels of authority rather than a cooperative relation
ship with mutual objectives. Some grants-in-aid are 
available from the central government for sanitation 
boards located in remote areas. The Ministry of Interior 
is empowered to set up regulations and limitations of 
activities of the sanitation boards.

In theory$ the sanitation board is a transitional 
measure introduced by the government in an area which is 
destined to become a municipality,in time. In actual 
practice, no sanitary district had been raised to 
municipal status by 1956.71 At the present time, only 
three sanitation districts have been developed to munici
pality status; however, the results are not favorable 
.because the cost of administration has been extremely

71, Ryan, pv 80.
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high because of the expense of employing additional 
personnel to perform the administration of the munici
palities .

Central Government versus 
“"Commune Authorities

Commune authority is a form of organization which 
has been established in only fifty-three communes out of 
over 49000 for the purpose of experimentation with this 
form of administration. The members of the commune 
assembly are elected by the public at large. On the 
executive committee $ not more than five members are 
appointed to assist the commune headman who serves as the 
head of the committee. In theorys this form of organiza
tion should be the most effective method introduced to 
date to promote the participation of the public in self- 
government because it is the organization which works 
closest with the people at the ground-roots level. In 
practice5 however9 the commune authority has been unable 
to perform their obligations because of lack of funds.
Even though the sources of revenue5 as provided by law9 
are similar to the sanitation board9 the jurisdiction of 
the commune is generally an impoverished area whose 
inhabitants are barely able to provide the most basic 
subsistence, leaving nothing to contribute for the 
support of an administrative body« Most of the functions



99
of the committee are carried out through the voluntary 
assistance of the villagers9 and with some assistance from 
the central government in the form of technical services. 
The district officer has the responsibility of trying to 
promote understanding of the authority of the commune and 
provide technical assistance when requested. The Depart
ment of Community Development9 an agent of the Ministry of 
Interior9 is another governmental service which is 
intended to aid the commune, A community worker is sent 
by the Department as its representative to reside in the 
village and encourage the residents to initiates organize 
and unite in their efforts to help themselves raise the 
standards in their locality. Theoretically9 with the 
incentive and help of the community worker, the commune 
authority is supposed to establish community development 
projects for the betterment of the entire community.

Many types of self-government organizations have 
been initiated in Thailand by the central government in 
attempting to secure participation of the public, particu
larly at the local level, in the administration of 
government, • The degree of promotion of programs to 
encourage understanding and interest in governmental 
functions has been estimated by central government 
according to its evaluation of the situation.
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The municipality is the first-form of local self- 

government organization introduced in Thailand through 
the coup d5 etat in 19 32 5, which overthrew the absolute 
monarchy. The purpose was to offer the people a demo
cratic concept of government. In the early period of 
municipal self-government<, members elected to the municipal 
assembly were given some real authority.. For example9 
the assembly could compel the mayor and councilors to 
resign by rejecting the annual budget or a major ordi
nance. After a few years of experience with this form of 
governments it has been found to be inefficient5 corrupt s 
and in constant conflict.̂ 2 During the early.periods 
Blanchard has some blunt comments on Thai municipalities:

The governments of the larger municipalities s 
' especially Bangkok and. Thon Buri $ were 
travesties of honest and competent urban 
administration. Assemblymen bickered over 
small matters or plotted against the mayor; 
assembly meetings were often boycotted or 
broken up by incessant wranglings. The mayor 
came and went with great frequency; some were 
ousted by their assemblies; others had to 
leave on charges of incompetence orcorruption.73

The cost of re-elections was. high; local affairs 
were not properly managed because of instability of the 
councilors; people were led to misunderstand the concept

72. Riggs, p. 184.
73. Ibid.s p. 185.
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of democracy„ and they, became increasingly indifferent 
to municipal election of officers. In 19 38 9 the municipal 
law was amended.• The right of the assembly to exercise 
the vote of "no confidence" was withdrawn. ' The Municipal 
Act of 19 53, presently in force5 empowered central 
government to supervise and control municipalities and 
leave the authority of the assembly with minimum powers.

The situation of the provincial administrative 
organization is more promising. Established by the 
Municipal Act of 1933, this organization is made up of 
leading citizens9 empowered to advise the provincial 
governor in the performance of his duties for the benefit 
of the area of jurisdiction. This type of administration 
has grown increasingly in importance and effectiveness.
In 1955 9 the provincial administrative organization 
became a local self-governing body„ with significant 
potential for development into a more efficient and 
effective type of government„ with increasing possibility 
of public participation.

.The sanitation board (or sanitation district) is 
a transitional form of government for localities with 
potential for municipal status. It has been found to be 
less expensive to administer than the municipality. Thus 9 
this form of organization has been steadily increasing in
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number9 while only three of these areas have been 
developed into municipalities e

The basic level of self-governments the commune 
authority, is in a stage of experimentation. Commune 
authorities have played an important role in introducing 
the public to field services of the central government? 
and have offered the opportunity for public participation 
in the functions of government as it relates to their 
situation.



CHAPTER VI

OBSTACLES OF ADMINISTRATIVE 
DECENTRALIZATION IN THAILAND

In Thailand s an attempt has been made by the 
central government to decentralize authority in operating 
local administration of public affairs and to provide 
public participation in their own government at the grass
roots level= So far9 this attempt has not been 
successful« Decentralization requires certain qualities 
which are not present in Thailand. At present, the experi
mentation of central, government in decentralizing its 
administrative province seems wasteful and perhaps 
hazardous. The various problems associated with expanding 
self-government in Thailand must be studied and analyzed 
before further moves can be made successfully. For the 
purpose of this study, several obstacles to decentrali
zation exist which can be classified as political 
problems, traditional problems, financial problems, and 
personnel problems.

Political Problems 
Local self-government in Thailand did not origi

nate from the cities but from central government.
10 3
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Establishment and degree of autonomy of local"government 
are controlled by pressure of national politics. For 
example, municipalities were established soon after the 
coup d ’etat in 19 32, The coup was intended to teach the 
public about the democratic concept of self-government.
The coup was carried out by a few people who were products 
of foreign schools and, influenced by democratic processes 
in other countries, wished to introduce democracy to 
Thailand, As far as the Thai people were concerned, 
democracy was a new word which had little meaning, or the 
wrong meaning. To some, the word “democracy" (prachati- 
pati) was the name of a person who was usurping the place 
of the King, Self-government was unknown in Thailand,
The attitude of the Thai citizen was that loyalty to the 
King was a force which was stronger than the right to 
vote.

Under these circumstances, the members of the 
group who engineered the coup d’etat were in danger.
Until the public understood and appreciated the.concept 
of democracy, a change in the form of government would 
not be supported. Thus, in the early period of munici
palities, procedures for holding meetings, debate, and 
vote of confidence were identical to those of the 
national government. The governor was empowered to name 
the mayor, who chose his executive committee (cabinet).
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subject to endorsement of the elected council (assembly),
just as the King would appoint a prime minister and

7 Usupreme council, subject to assembly approval. A few 
years after the coup, the conflicting opinions of the 
members of the original group who had brought about the 
change in government caused instability in administration. 
Strong measures were used, such as assistance from the 
armed forces, to control the situation. An equal number 
of appointed and elected members of the national assembly 
were delegated to effect governmental stability. The 
Municipal Act of 19 38 was passed to conform to the 
mandates of the constitution. According to tradition in 
Thailand, when measures were necessary to control in
stability in government, strong action was thought to be 
required. When Field Marshall Srit seized power from 
Field Marshall Pibul Sonklam, the former Prime Minister 
(1957), the elected mayors were replaced by officials 
appointed to their positions. This situation remained 
until 19 6 8 when election of the assembly members and 
mayors was re-established. A municipal election was held 
a few months before the national election in 1969.

The over-all significance of the changes of 19 38 
and in later years is summarized by Choop, which reflects

74. Riggs, p. 183.
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a shift in emphasis from "political education" to
"efficient administration."

In other wordsj from being an experiment in 
local self-government designed to impose 
popular controls over public administrators 
and to stimulate the growth of democratic 
political institutions, municipal government 
came to be seen as an inexpensive way of 
extending the range of bureaucratic control 
within the municipalities.75

It was not entirely the fault of internal politics 
that affected the changes in Thai local government» 
External politics, have put pressure on decentralization 
in Thailand, Since the reign of King Rama IV (King 
Mongut) 1851s to the end of World War II, Thailand has 
faced dangerous friendships with two great colony 
hunterss Englands which occupied Malaysia and Burma 
(border neighbors at the south and west of the Kingdom)9 
and France9 whose Kingdom of Laos 9 Vietnam and Cambodia 
(neighbor countries to the north and east) were victims. 
The unity of the nation was necessary to maintain national 
independence. After World War II, Thailand encountered 
communist invasion in many of its border provinces and 
the current communist movement in Vietnam and Cambodia 
is a signal of danger to the Thai Kingdom. . Under these 
circumstances, Thailand faces a dilemma: local autonomy

75, Ibid.s p. 186.
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versus national unity. With emphasis on local autonomys - 
the'Kingdom might be divided into pro-communist and anti
communist segments of population. A small country in the 
present world can hardly remain peacefully independent 
with divergent political ideas.

Traditional Problems
Thailand$ by tradition9 is a country subservient 

to absolute power of the monarchy and has been for many 
centuries. Even though a democratic structure for govern
ment administration has replaced absolute monarchy (1932), 
the transformation of power was effected between the King 
and members of the group who arranged the coup d’etat.
As far as the people are concerned, very little change in 
attitude or understanding has occurred. The obstacle to 
decentralization in Thailand is tradition. In order to 
determine to what extent tradition affects Thai 
attitudes and Thai bureaucracy, a far more effective 
analysis will have to be made to understand the national 
attitude toward decentralization.

Thai People
During the centuries of absolute monarchy s all 

Thais belonged to one of the public service departments 
known as lek, and all citizens were numbered and branded 
by the nobles who ruled the various leks. People in this
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subservient class were required either to perform actual 
service to their lek or pay a fixed sum in lieu of 
- service e In other wordss all Thais had to regis ter with 
one of the nobles for his use in service to the King and 
the natione Not all Thais had to perform actual service; 
some lived normal lives at home and payed money instead 
of services„ Whether or not the subjects of the King 
paid or provided service a they were beholden to the King 
when orders were issued for them to join the army or 
perform any task deemed necessarye This type of totali
tarian government endured until the early part of the 
twentieth century and has done much to condition the 
citizens of Thailand in their attitudes toward the state 
and the attitudes of the official to the c i t i z e n r y .

- The understanding and concepts of the citizens 
toward self-government have been influenced by long 
centuries of traditional imperial power. Centuries of 
submission to a monarch who held absolute power have 
created a passive population. Most Thais consider that 
government officials are their.superiorss entitled to 
veneration and power. They also think that wealthy and 
influential individuals have inherited their position in 
Thai society. The common people consider themselves as

76. Sutton$ p. 10.
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subjects of the King§ beholden to his authoritys which
is manifested through an official hierarchy. This
continuance of the old traditions and their influence on
the average Thai citizen, who thinks of himself as the
servant and the official as the master because he is a
representative of the King, is described by Joseph L,
Sutton as follows:

On several trips with provincial governors I 
noted that many of the people tended to kneel 
and prostrate themselves at their feet before 
addressing them, and almost all had a look of 
embarrassed reticence on their faces when 
approached or addressed by an official. Perhaps 
a few anecdotes will serve to illustrate this 
relationship. On one occasion I was talking 
to a cabinet level official who was complaining 
about the inefficiency of the Thai administrators.
He illustrated this by telling me of the trouble 
. he had in getting a certain stretch of highway 
built in the north-central part of the country.
He ended by saying that as a result of his 
pressure the highway was built when the local 
district officers ordered all the people in 
their respective jurisdictions to work on the 
road. This was an example of the continued use 
of corvee labor and reflects the old "lek" 
system,77

Another factor influencing the attitude of the 
Thai citizen is the social culture of the Kingdom, Ever 
since paternalism during the Sukhothai period was 
implicit in governmental structure, the average citizen 
also experienced the same paternal authority within his

77, Ibid,-, pp, 10-11.
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own family; his father was lord and master, and all 
family members must respect and obey him* The custom of 
respect for elders has remained an integral part of 
Thai culture to the present day. The official of the 
government is respected as an elder and holds a special 
place in Thai society. The people rely upon and respect 
the professional bureaucrat rather than his representative. 
The institutions created to acquaint the people with 
advantages of a representative form of government have 
failed = The municipal assembly lacks real power to 
control the municipal administration, and through its 
weaknesses and lack of integrity, has led the public to 
have, little faith in a representative form of government.
In short, the Thai people have not been properly trained 
to understand and appreciate the concept of democracy.
Only a small percentage of eligible voters took the 
trouble to participate in municipal e l e c t i o n s . ^ 8

Thai Bureaucracy
Fred W. Riggs came to the conclusion that 

politics in Thailand were rooted in bureaucracy and 
classified Thai society as a lfbureaucratic polity." It 
is true that Thai bureaucracy has played an important role 
in public administration on the national as well as the

78. Riggs, p. 18 5.
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local level. The changes in local administration have 
been initiated for the most part by the Ministry of 
Interior. Thus 9 the attitudes of bureaucrats toward the 
citizens and toward self-government are some of the most 
important factors in influencing the centralization or 
decentralization of governmental powers in Thailand.

Thai bureaucracy has a long history9 dating from 
14-50 s when King Borom Trailokanat recognized the value of 
central power of the bureaucratic structure of adminis
tration. This form of government endured until late in 
the nineteenth century». when another King reorganized it; 
however s the changes were not those of basic re form. 5 so 
continuity of government presisted in its essential
structure.

Members of bureaucratic organizations were 
differentiated from the public through status and function 
Under Sakdina ("dignity marksV), a status system that was 
developed by King Trailokanat9 all Thais were classified 
on the basis of their landholdings. The head of an 
important department owning 10,000 rai (4,000 acres) was 
accorded high rank. The ordinary citizen with only 25 rai

79. William J. Siffin, The Thai Bureaucracy: • 
Institutional Change and Development (Honolulu: East-West 
Center Press, 1966), p. 17.
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was accorded the lowest r a n k , 80 To the Thais the 
bureaucratic form of government was a legitimate element 
of administration of the King, In theory, according to 
Thai tradition9 the King held all power over the country 
and its inhabitants« To exercise authority through 
bureaucracy was to make use of the power of the monarch, 
presumably for his purposes« Appointment of an official 
to the post of provincial governor was called kin muang, 
literally translated, "to eat the place," Idiomatically, 
it means to govern. In other words, the King was entitled 
"to eat the place," or to consume his own kingdom. 
Officials who received their authority and status from 
the King were accorded the privilege of kin muang within 
their particular jurisdictions.^^ The relationship 
between the people and' the official (the shadow of the 
King) demanded obedience and deference. At present, even 
though absolute monarchy has been abolished, attitudes 
of Thai officials have changed very little toward the 
public. '

The very competence of Thai bureaucracy has been 
a barrier to decentralization, For many centuries, the

80. Ibid.
81, Ibid., p. 32.
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bureaucratic administration in Thailand has earned a 
leading position in administrative competence when

O Ocompared to other countries in Southeast Asia. When 
failure occurs in local government, the tendency is to 
rely on the long established bureaucracy to resolve the 
difficulty.

Financial Problems 
The main characteristics of finance and the 

economic condition of Thailand are similar to those of 
developing countries which were classified by Harold F„ 
Alderfer as follows:

(1) The extremely small portion of the total 
public income that finds its way into local 
treasuries to be used for local public purposes;
(2) The substantial share of local public 
revenue that comes from national grant-in-aid9 
national subsidies, and national loans;
(3) The lack of strong local tax and revenue- 
collecting system; and
(4) The broad scope of national controls over 
each phase of local finance including budgeting, 
auditing, spending, allocation of grants, 
purchasing, tax levying, and tax c o l l e c t i n g . 8 3

The revenue bases of municipalities in Thailand 
are: direct taxes collected by the municipalities, 
including a real estate tax; duties on animal shelters,

82. Sutton, p. 20.
83. Alderfer, p. 149.
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and taxes on signboardsj a share of the national taxes9 
namely5 fifty percent of the national vehicle tax; sur
taxes levied on national taxes 9 including a ten percent 
"municipal development" surtax on business and rice 
exports 9 and .05 baht per liter gasoline tax; and grants- 
in-aid from the national government. During the Second 
National Economic and Social Development Plan (196 7-19 71) 
grants from central government amounted to approximately 
fifty percent of the total expenditures by local adminis
t r a t i o n s . &4 other income sources’ are: income from munici
pal utilities and enterprises„ and loans from a municipal 
development fund which is capitalized from the deposits 
of the municipalities in provincial treasuries and used 
for capital outlay. . The income from 120 municipalities 
in 19 6 2 totaled 300 million baht 9 of which forty-eight 
percent came from taxes; four percent from fees; twenty- 
one percent from grants-in-aid provided by the central 
government; and twenty-seven percent from other sources.
About one-third of this amount was used for salaries and

. u- 8 5living costso

84, Thailand5 The Second National Economic' and 
Social Development Plan, p. 6 8.-

8 5. Alderfer9 p. 167.
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Excluding revenues from grants~in-aid from central 

government and loans9 the municipalities in Thailand would 
not be able to perform their functions as prescribed by 
law. The more the municipality relies on financial aid by 
central government9 the more restricted the control will 
be. In order to free municipalities from financial 
dependence on central governmentg suggestions have been 
offered by many foreign observers: Local revenue sources
could be developed by giving greater taxing power to 
municipalities by the national government, leaving certain 
tax sources to be exploited by local administration, and 
by developing new revenue s o u r c e s . 6̂ Before applying 
these suggestions to Thailand, two factors must be taken 
into account: first, there.is the cost of collection. With 
greater taxing power, additional personnel must be 
employed and paid adequate salaries.- Also, a new organi
zation would have to be established, responsible for tax 
assessment and.collection, staffed by trained personnel.
In most municipalities in Thailand, where taxable sources 
are very limited because of the nature of the local 
economy, the cost of implementing tax revision would 
exceed any possible revenue from expanded tax sources.
The problem becomes more obvious when applied to provincial

86. Ryan, p. 118.
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administrative organizations and commune authorities. In . 
those areas, the principal tax base is unproductive 
farming land. -

The second factor is equity of distribution of 
national wealth. The total area under jurisdiction of 
the municipalities is 1$083$5 31 square kilometers, or 
about four percent of the total area of the country. With
in this area reside about 13.9 percent of the total 
population. In general, life in municipal areas offers 
far more benefits than are available in the outlying 
areas. Available to the urban dweller are conveniences 
such as public services, electricity, water supply, 
schools, medical and health centers, and good communi
cations. The recent policy of the government has been 
the development of the rural areas so there will be less 
difference in the advantages of urban life. Besides, the 
inhabitants of urban areas are mainly foreigners, with 
the majority composed of Chinese immigrants who dominate 
commercial and business enterprises in Thailand. More 
than eighty percent of the population are rural 
inhabitants, and all are native Thais.

As long as central government is the principal 
financial support of any area, control is inevitable 
because of the requirements for honesty and competence in
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handling funds, insuring proper collection, and 
depositing and expending funds»

Personnel Problems
It is necessary for a country attempting to 

decentralize authority to local administration to have 
enough competent people to staff the various government 
agencies, both national and local. Competent' personnel 
is mandatory in order that an effective program may be 
set up with definite objectives for national development. 
Without efficient well-trained agents at the local level, 
coordination and implementation of civic improvement 
projects would be impossible. The United Nations has 
offered suggestions for a sound personnel system, as 
follows:

They [local authorities] must have the requisite 
professional, technical, and administrative 
staff, such as engineers, public health officers, 
teachers, finance officers and administrators, 
in various fields, depending upon the functions. 
assigned to the local authorities. Current 
problems and technology require the professionali
zation of the public service, the starting point 
for which is a career service. Especially 
important is the role of chief officials of local 
authorities in educating the community at large 
in local government and advising the councils in 
the discharge of their responsibilities, as well 

■ as managing the human and material resources 
available to them for the execution of local 
government functions. This role cannot be 

. fulfilled unless there is available a trained
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professional corps with security of tenure, 
who enjoy high prestige among their countrymen.

In Thailand, shortages of competent personnel have 
been a barrier to decentralization efforts. In provincial 
administrative organizations and on sanitation boards, 
central government personnel are assigned to help carry 
out their functions. Only in municipalities are functions 
of administration carried out by local officials. The 
following major problems are confronting Thai local govern
ments in seeking to fulfill their personnel requirements:

(1) They are likely to suffer from critical 
shortages, in the number of personnel who are well-trained 
or educated both in technological or administrative 
knowledge because of lack of institutions and universities 
which would be required to offer requisite training.

(2) It is very difficult to find qualified 
personnel willing to work in remote areas for local 
governments because of the greater attractions of the 
urban setting, higher prestige, better opportunities for 
advancement, greater security, and other attributes of 
employment with central government.

Because of the inferiority of local government 
personnel, it poses a problem to central government in

87. United Nations, Local Government Personnel 
Systems (United Nations Publication, Sale No. '67 , 1966), 
p. 4.
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delegating authority to local government which might be 
wasteful and cause harm to the area; therefore, central 
government is inclined to retain close control over the 
outlying areas *



CHAPTER VII

CONCLUSION
I ' : ' ' '

Sununary
The administration of the Thai government is 

divided into segments: the central government $ provincial 
administration or territorial administration, and local 
self-government.

The decentralization movement in Thailand has a 
short history„ It was not until 1933, one year after the 
bloodless coup d'etat in 19 32, that the first Municipal 
Act was promulgated. It should be noted that local self- 
government in Thailand did not antedate the national 
democratic government, but it was created by central 
government for the purpose of training the public in the 
advantages of democracy. The form and administration of 
the municipality were created similar to the structure of 
the national government. Several characteristics of 
municipal administration were the causes of its. failure. 
In the first place, the establishment of the municipality 
did not meet the requirements of the people on the local 
level and it did not originate from them. It was 
designed by a group of intellectuals, who succeeded in

120
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changing the form of government from an absolute monarchy 
to a constitutional monarchy by a coup.d’etat. The 
conception of democratic self-government was unknown to 
the population of Thailand. The coup, therefore, did not 
gain the support of the people. In an attempt to change 
the thinking of the citizens who had been conditioned for 
centuries to the absolute power of the King, the central 
government has provided several forms of decentralized 
authority to introduce the public to the functions of 
government and has urged their participation. There, never 
has been, nor is•there now, a successful popular govern
ment in Thailand, either on the national or local level. 
The lack of real power of the new form of government was 
apparent to the people, and therefore did not earn their 
confidence nor respect. Disorder and constant confusion 
in the administrative offices demonstrated to the public 
at large that the new form of democracy which the govern
ment wished to introduce was ineffective and perhaps 
dangerous to the nation. The national assembly gradually 
lost their power over the executive body, and the same 
situation developed in the municipalities.

After unsuccessful attempts to decentralize the 
municipality administration, the central government tried 
to establish local government through the provincial 
administrative organization. This effort was directed
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to encourage public participation through election of 
representatives to serve in the assembly to formulate 
policies and supervise the performance of public - affairs 
by the provincial governor, who serves as the chief 
executive of the organization„ The provincial adminis
trative organization has become more important since its 
inception. When the Thai government introduced the 
Accelerated Rural Development (ARD) program in 1964, the 
responsibility of implementing the program was delegated 
to the provincial administrative organization„ Every 
project was required to be approved and supervised by 
the provincial assembly„ Several highly trained staff 
members were employed by the organization, including some 
central government specialists, who were assigned the 
responsibility of coordination and implementation of the 
local government programs, The National Economic and 
Social Development Plan also emphasized the importance 
of the provincial administrative organization in securing 
participation of the public in carrying out the plan for 
decentralizationo

The sanitation board is another form of organi
zation established after the failure of the first 
attempts at decentralization of government« Even though 
there is a limited participation of the public, the



organization has been efficiently conducted and effective 
District officers and staff members carry out public 
programs3 with the assistance of locally elected repre
sentatives $ who are voted into office every four years, 
This form of organization has gained some popular support 
and the number of sanitation boards has been increasing 
every year.

The commune authority is the form of local 
authority which applies to the agricultural and outlying 
areas, There are fewer commune authorities than other 
types of decentralized power in Thailand, So far9 only 
forty-six commune authorities have been established as 
trial cases„ Although formal evaluation has not been 
made9 the potential for growth is predicted to be great, 
Because this form of organization works closest to the 

i people in the rural areas 9 and its jurisdiction is small, 
the average citizen can participate directly with affairs 
of their own community»

The main characteristics and problems of local 
government in Thailand are as follows:

(1) The municipality is the only form of local 
government in which members of both the assembly and 
executive organizations are elected by the public at 
large; the municipality hires its own working staff.
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There are 120 municipalities, with only 2 39 communes under 
their jurisdiction. There are 4,79 7 communes outside the 
jurisdiction of any municipality. In other words, less 
than five percent of the total area of the Kingdom of 
Thailand is under this form of local government.

There are only seventy-one provincial adminis
trative organizations in Thailand, but their jurisdictions 
cover the largest area because all areas not under juris
diction of the municipalities, sanitation boards, or 
commune authorities are under the provincial adminis
trative organizations.. Sanitation boards cover the 
second largest area, and the number is increasing every 
year. Commune authority jurisdictions are the smallest 
of all and this form of local government is still in a 
stage of experiment.

(2) The difficulty with all local governments in 
Thailand stems from limitation of financial support.
Nearly fifty percent of their expenditures are derived 
from the central government. Lack of independence of the 
local administrations because of inadequate finances 
places the local government under close control of the 
central government.

(3) Some of the reasons for the necessity of 
control by the central government include the apathy of 
the people and inexperience of the politicians. The
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municipalities have been victims of inefficiency, dis
order, corruption, and conflict among assembly members, 
the executive council, and the working staff,

(4) Another handicap to self-government in 
Thailand is lack of adequately qualified personnel to 
staff the various administrative offices, particularly on 
the local level. Central government employment offers 
greater security and prestige. The municipality offices . 
have suffered from shortages of technically competent 
personnel who are able to work effectively with the public,

(5) Law enforcement in the areas under the juris
diction of the various forms of local government is 
provided by central government as no police forces are 
established in the local communities.

The administration of Thai government is classi
fied as an "integrated administrative system," Most 
of the technical services are provided through the central 
government,agencies by field officers who are under the 
supervision of the provincial governor and district 
officers. Local self-governments are tightly controlled 
by central government. Excessive control reduces the 
efficiency of administration. Local autonomy, in one 
form or another, is a fundamental ingredient of a
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successful nationa Further moves toward decentrali
zation depend on the willingness of central government 
to release some of its powers to local administration5 
and the inclination of local government to assume further 
responsibilityo

Before contemplating further decentralization of 
Thailand's governmental powers, the following factors 
should be considered: national security5 equality of 
distribution of national wealth, economy of distribution, 
and willingness of local authorities to assume responsi
bility for self government.

Re comme ndation s 
The main barriers to decentralization in Thailand 

are the limitation of revenue sources, apathy of the 
people, and shortage of competent personnel. To overcome, 
these problems, the following steps are recommended:

(1) No further movement toward decentralization 
should be made until better sources for revenue are 
available,

A large proportion of the Thai population (about, 
eighty percent) is engaged in agriculture. In other 
words, the economic base of Thailand is agriculture. The . 
fundamental characteristics of agriculture in Thailand

88, Alderfer, p, S3.
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are poor land$ inadequate machinery, lack.of.technical 
knowledge, and low yield per acre. The level of agrarian 
techniques is exceedingly low; tools and equipment are 
limited and primitive in nature; methods of production are 
generally oldfashioned and inefficient; per capita income 
of about eighty percent of the population is critically• 
low. The average Thai peasant is very poor and burdened 
with debt. Under these circumstances, extending the 
autonomy of self-government to rural areas will be faced 
with the most dire financial problems as there are 
extremely limited taxable sources. The first step, there
fore, toward decentralization should be the development 
of the agricultural process.

To raise agricultural output, it is necessary to 
raise the yield per acre of the arable land. Greater 
yield, in turn, requires technical improvements in the 
methods of cultivation, crops, enriching the ground, and 
increased efficiency of the worker through training and 
availability of modern farm machinery. The government 
will have to provide technical education, adequate tools, 
and necessary equipment before land reform is possible.

An effective agricultural program would provide 
other sources of revenue, in addition to the availability 
of higher land taxes. For example, the incentive for
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• industrialization in a country with a low per capita 
income is lacking because of the extremely limited market 
for industrial products. In general, the lower the 
income, the greater the proportion of income will be 
expended for basic needs, principally food, most of which 
is not processed. It is only when the average income 
rises that a market will be created for industrial 
products, Following this development, taxation revenues 
will increase with the increase in business, personal 
income, sales, etc,

(2) Local self-government is valuable only when 
the people are interested and willing to participate in 
their own administrative affairs. The rural population 
in Thailand is apolitical by tradition. Neither cultural 
values nor behavioral norms extend to the support of local 
self-government, Attempts to train people in the concept 
of self-government through establishment of the munici
pality have failed. After receiving status as an autono- ; 
mous entity, the municipality succumbed to the weaknesses 
and corruption of its administrative officers, and the 
government was unable to maintain order and conduct its . 
functions successfully. At present, the municipality is 
an unrealistic democratic organization because the 
municipal assembly•lacks real power to control its own
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administration. The people have become indifferent and 
disillusioned with the "democratic process" to which they 
have been introduced. A new approach is necessary to 
improve the administration of the municipality and 
educate the staff toward this objective. Some suggestions 
follow:

The technical services provided by central govern
ment employees would stimulate the self-help effort of 
the people. Agricultural development programs 9 as 
recommended in (1) should be emphasized. For example, 
through establishment of farmers* organizations„ various 
types of cooperatives such as land developmentcredit 
cooperativess market cooperatives 9 tool and equipment 
agencies9 educational and technical services, etc = should 
be supported and developed through the participation of 
the people who would individually benefit from these 
programs. Self-interest might provide a wedge to 
encourage self-government. Community development programs 
should be supported to create a sense of social responsi
bility in the individual. Other public administration 
services such as public health, education, public welfare 
and medical services, and economic and social development 
should be carried out by local authorities or through 
elected committees to take responsibility for special 
programs. The United Nations observed that people are
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usually willing to cooperate with one another to satisfy 
their mutual interests and needs,

(3) Development of local personnel system. 
Decentralization movements in Thailand have encountered 
great difficulty in recruiting competent personnel to 
staff local government offices. A successful means with 
which to solve this problem has been used in provincial 
administrative organizations by using central government 
employees as employees of the local organization. A 
similar means of securing competent personnel could be 
used for municipal personnel by providing a system of 
transfer between central and municipal government staffs. 
It would be possible only if municipal personnel were 
classified as civil service employees 9 under the program 
set up by the national government, with the same 
opportunities for recruitment, promotion, classification 
of position, discipline, salary, and other benefits 
offered through central government employment.

(4) Reorganization. This step is possible only- 
after improvements are effected, suggested in (1) - (3).
In other words, when revenue sources are increased through 
local economic development, after personnel is adequately

89. United Nations, op. cit., Decentralization, 
p. 33. -
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trained and availables when the public learns some of the 
advantages of self-help and participation in the affairs 
of. government5 when a sense of social responsibility is 
aroused^ and when local personnel is qualified to perform 
the responsibilities of local administration successfully, 
then municipal jurisdiction should be extended to cover 
all district territory„ This recommendation is based on 
the fact that the present municipal jurisdiction covers 
only a small portion of the country« Consequently, 
expansion of the municipality has been hindered because 
of inequities in the distribution of national funds. The 
new type of municipality is administered by an elected 
assembly and executive body headed by a district officer, 
who performs his functions with the assistance of the 
district field service official« During this stage of 
development, the municipal organization is identical to 
the present provincial administration. The district 
territory administration is abolished. The commune 
authority should be changed into special purpose bodies 
or committees to facilitate the municipality to carry out . 
specific functions in the community involved. The 
province is to be the primary unit of territorial adminis
tration, with the provincial governor performing his 
functions as the representative of central government,
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responsible for providing technical assistance to the 
municipalities in the province« The power of the governor 
is to be limited in areas where national security or law 
and order are concerned. The provincial administrative 
organization is to be responsible for appropriating 
central'government subsidies and other forms of assistance 
to the municipalities and coordinate their activities to 
conform with one another and with the national development 
plan.

(5) The final step is to apply only when local 
revenues are sufficient for self-support. At this stages 
the mayor and councilors are to be appointed by the 
assembly and their functions should be accountable to the 
assembly. The district officer and his subordinates are 
to work as city clerks and department heads, and they may 
be transferred from central, government to the munici
palities.

It would be unrealistic to state just when such 
improvements and developments might take place, and how 
long it will take for the suggested conditions to be met. 
The municipal reorganization recommended in step (3) is a 
stage of transformation, and it might take many years of 
experimentation before it is ready to move to the final 
step. In other words, instead of making any further move
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toward decentralization at the present time 9 Thailand 
should create conditions necessary for decentralization 
which are not now in existence in the local areas; and 
movements should be made very cautiously but not until the 
local communities are ready.

As the final step of development, eventually all 
areas of the Kingdom will be under the jurisdiction of 
municipalities, with local governments possessing the 
authority to administer local affairs. At the commune 
level, there will be various special purpose committees 
which would enable the municipality to perform specific 
functions, such as providing education, health services, 
communications, etc, At the provincial level, there will 
be a provincial administrative organization responsible 
for coordination and distribution of subsidies among the 
municipalities within the province. Through central govern
ment, the provincial governor and his staff will provide 
technical assistance to municipalities and areas under 
their jurisdiction. Through mutual understanding of the 
various needs and aspects of the problem of decentrali
zation, the gulf existing between central and local 
governments can eventually be bridged.
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