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The Cambodian Democratic Initiatives Project was authorized in 1992 with an LOP level of $15 million 
and a PACD of 9/30/97. The project is one element supporting USAID/Cambodia's nation-building 
goal, addressing primarily the strategic objective of strengtheding pluralism and governance. This 
formative evaluation was undertaken to review and analyze progress toward achieving the project's 
objectives and assess performance of each of the grantees, as well as to make recommendations for 
future programming. 

The evaluation notes that activities carried out by The Asia Foundation (TAF) were generally less than 
fuily successful during the first year, prior to elections and installation of the government, a period 
whe:l TAF's activities were managed off-shore. The evaluation cites significant positive progress and 
outccmes since the RCG's installation and shifting of grant management authority and responsibility to 
'I'XF's Cambodian office. TAF's activities include support for the National Assembly, rule of law 
activities, judicial functioning, and econolnic liberalization. 

Despite political uncertainties in Cambodia, the evaluation concludes that "important and positive efforts 
have been begun, and uncertainties about the future should not undercut the activities of the present." 

Aciivities of the National Den~ocratic Institute (NDX) and the lntemational Republican Instihite (IRI) 
le;~;;!!:ir?g up to :he 9/93 election were praised as having been appropriate and successful. However, since 
il;!: election, the evduation notes that Nni arid liiI programs have been less than well-defined and 
!,-,.;-gesed. Staff turnover has been rapid and both institutes have had significant administrative support 
E rhlems with their Cambodian offices. Issues have existed between lines of authoriti and 
rcs;:.::nsibility bet&zer! field and home offices. The evaluation rexommends that USAID not provide 
c~ndnueii support for a full-time Carl-~bciciian yresznce of NDI and IRI and that their grants be permitted 
i:: ~. i>d.  The ~\~alv?t ion flirther reconlmends that support for NDI and IRIbe re-considered closer to the 
next natioiiri electir~ns. 

? 

- 
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The evaluation recommends a continuation of democracy activities in Cambodia, with increased focus 
cn "rule of law", political pluralism, economic liberalization and workers' rights (where the project has 
zchieved significant successes) and reduction of political party strengthening activities (which have been 
relatively fluid and undefined since the election) until prior to the next general elections. The evaluation 
recon~mends the USAIDICambodia expand support related to the project beyond the current $15 million 
LOP total (which will be fully obligated this FY) and the PACD of 1997. 
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E., Actions Approve6 By AID Representative: - 
1) Amend the CDLP to add 2 years to the PACD date and $15 
million to LOP funding, making completion date September 30, 1999 
and total authorization $30 million. 

2) Amend TAF and AAFLI grants to require only an annual 
implementation plan and semi annual workplans and reports. New 
grants under this project will conform with these modified 
requirements. 

3) Investigate the possibility of relaxing the concurrence 
requirements for international travel, purchasing and hiring of 
project technical assistance. 

4) Reduce but not eliminate AAFLI1s level of required counterpart 
contribution. 

5) Reach agreement with the Ministries of Education and Justice 
on aspects of the CDIP which directly involve their portfolios. 

6) Notify NDI and IRI that no FY 1994 funds will be forthcoming 
and schedule their orderly phase out in Cambodia. Also, work 
with NDI and IRI to develop programming that is achievable in the 
time remaining (approximately 4-6 months). 

7) Increase project activities in the provinces with the 
. following new activities: a) continuation and expansion of the 

Georgetown University Small Business Training Program to 
Battambang and perhaps Kompong Som provinces through a direct 
gra,nt to Georgetown University; b) funding for a nation-wide 
provincial court reform project through a grant directly with the 
Law Group; c) wholly or partially funding the National Assembly1 s 
lfconstituent outreacht1 offices in each of the 20 provinces 
through TAF) ; d) funding the 14 provincial offices of the 
Cambodian League for Human Rights (LICADHO) , a major human rights 
group in Cambodia, through TAF; e) Expand funding, through TAF 
and GU and in conjunction with AIDAB and/or other bilateral 
donors, of the Faculty of Business Administration, which might 
include satellite campuses in one or two provin.ces; f) consider 
initial funding, through TAF and with other bilateral donors, a 
Faculty of Law to address the needs of the private sector. This 
Faculty might have provincial campuses and be combined with the 
Faculty of Business Administration. 

8) Continue and expand AAFLI1s Cambodia project to include 
fulltime in-country reprer intation and increased assistance to 
the Ministry of Labor. 

9) Fund a fulltime expert advisor to the Ministry of Education 
to deal with issues ofi higher education and help facilitate USAID 

- -- programming in this area. 

10) Request that TAF hire additional personnel to help local 
subgrantees develop institutionally and to monitor their use of 
USAID/TAF funds. 



E. continued. . .  

11) Request TAF to increase English language training fo?:. 
government employees and university students. Encourage the 
continuation of TAF1s efforts to translate course materials into 
Khmer and to hire Khmer-speaking instructors. Also to explore 
ways to get the donor community to support the development and 
distribution of Khmer-language wordprocessing and desktop 
publishing computer software. 

Action: Either USAID/Cambodia Project Offier or the AID 
Representative will be responsibel for carrying out the approved 
recommendations. Expected completion date is December 31,,1994. 



J. Summa.rv of Evaluation Findinss, Conclusions and 
Recommendations: 

The purpose of this formative evaluation was to assess the 
transitional needs of Cambodials nascent government and emerging 
civic sector, and to review, as well as to make recommendations 
for progress of US~ID/Cambodia grantees funded under the 
Cambodian Democratic Initiatives Project (CDIP). 

Principle Recommendations: 

USAID ~dministrative/~roqrammatic! 
1) Amend the CDIP to add an additional 5 years and an unspecified 
amount of new funding to the LOP. 

2) Relax grantees1 quarterly reporting requirements, as well as 
AID Handbook-mandated Mission concurrence requirements for 
travel, hiring and purchasing. Additionally, reduce the 
intensity of day-to-day AID management of TAF, since the last 
year has been a uniformly-agreed success for that grantee. 

3) Add a contracting officer to Mission/Phnom Penh to improve 
compliance with regulations and responsiveness to grantees1 needs 
and inquiries. 

4) Consider combinins USAID'manaqement of the CDIP and the PVO 
C& Financing into one staff position to increase 
coordination of NG~/pluralism activities. 

5) Formalize the CDIP with the Royal Cambodian Government and 
work more directly with the relevant ministries on projects 
requiring RCG involvement. 

USAID Proi ect : 

1) Allow for the orderly phase out of NDI and IRI activities over 
the next six months using funds already obligated under their 
respective grants; no additional funding is recommended. Reach 
agreement with the grantees on high impact training activities 
to be accomplished in the-remaining period. 

2) Shift more CDIP resources to activities in the provinces. 

3) Consider taking the International Human Rights LawSGroup and 
Georgetown University subgrants out of TAF1s subgrant portfolio 
and making direct grants to them for expanded projects in their 
respective areas of provincial court reform and business 
education. Keep the USF subgrant under the TAF umbrella. 

4) Fund AAFLI sufficiently to allow the hiring and placement of 
a fulltime expatriate staff person in Cambodia. 

5) Fund a fulltime advisor to work with the Ministry of Education 
on higher education issues. 



J. Continued . . .  

The Asia Foundation: 

1) Increase voluntarily and beyond the 25% counterpart 
contribution requirement TAF1s contribution to the Cambodia 
programming to diversify the TAF portfolio to help establish an 
identity for TAF that is separate from USAID and the US Embassy 

2) Increase monitoring of subgranteest activities and 
expenditures 

3) TAF Representative to assume a more public role, especially 
in the provinces 

4) Oirect more funding to rural/provincial activities. 

1) In conjunction with USAID, develop an intense training program 
for the remainder of the project in Cambodia; focus on 
provinces. 

2) Continue to mon'itor Cambodia events and situation from 
Washington to facilitate return to Cambodia before the next 
election, if the situation then warrants NDI's and IRI's 
involvement. 

AAFLI : 

1) Expand programming plans for FY 1995 to include labor in the 
developmental context, especially in rural areas, and to work 
more broadly with the Ministry of Labor to improve its overall 
performance and ability to implement soon-to-be-enacted labor 
laws. 

Cross Cuttins Issues: 

1) Sustainability and Replicability: Cambodia and USAID 
assistance is at too early a stage to be able to meet normal 
USAID requirements on these issues. 

2) Human Resource Development: Given the history of Cambodia and 
the lack of qualified people to manage the institutions of a 
democrat-is-society, this must be the top priority of every 
USAID/Cambodia proj cct ; special attention must be paid to 
assuring that the training offered matches employment 
opportunities in both the public and private sectors. 

3 )  Women in Development: While programming in this sector has 
been successful to date, expanded programming should be pursued 
when opportunities present themselves. 



J. Continued,.. 

4) Khmer Language: Expand support for Khmer language reading 
materials and training, but increase push on English, as well, 
as English can be viewed as a major Democratizing issue. 



L. Comments BY Mission on Full Report: 

AID Rep and project staff have thoroughly reviewed the formative 
evaluation and offer the following comments: 

The state of democracy (we agree with the evaluator that 
Itgovernance and pluralismI1 are more accurate descriptions of the 
issues at hand, but lldemocracytlis used as the choice word of 
AID/W) in ~ambodia was accurately portrayed, in our opinion, in 
the evaluation. The United'States is by far the largest donor 
in the field of democracy here, and, while we are under no 
illusions that our assistance is the key to democratic reform in 
Cambodia, our assistance has become crucial to the development 
of some key institutions and concepts, such as the parliament and 
human rights. With this in mind a decision has been taken by the 
AID Representative to amend the project for an additional 2 years 
and $15 million, carrying it through FY 1999 with a total LOP 
authorization of $30 million. 

We appreciate the evaluator's frank and honest assessment of the 
chances for democratic political party development in Cambodia 
at this point in its history, and accept his recommendations to 
phase out NDIt s and IRI1s in-country presence. We are open to 
the possibility of inviting these two groups back to Cambodia at 
a more appropriate time, perhaps before the next Cambodian 
elections scheduled for 1998. 

- 

We would like to be more accommodating of the evaluation's 
recommendations to release TAF and other grantees from burdensome 
AID regulations, but unfortunately most of these are mandated in 
the AID Handbooks and are out of our control. We will, however, 
seek legal assistance from the AID/W. 

We also take seriously the evaluator's strong exhortations (in 
writing and verbally) to get more funding for activities in the 

- provinces and have moved quickly to do so. The list provided 
- above in Section (E) is not exhaustive, and we will continue to 

seek opportunities to fund projects outside of the capital city 
of Phnom Penh. 

We also are moving more. C3IP funds into human resource 
development, either through existing or new activities. The 
evaluator's emphasis of this issue will play a role in our review 
of TAF and GU proposals to support the faculties of Business 
Administration and Law. 

Women in Development has been and will cantinue to be a priority 
-M -- - - . - 

'ayes -for USAID/Camhodia in this project and others. The 
evaluation's endorsement of our current efforts in this field are 

- based on significant programming by TAF, including women in 
media, the national assembly and NGO projects. Where new 

- opportunities exist within the scope of the project, we will 
pursue them. 
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EXECUTIVE SUMMARY 

The Democracy Initiatives Project ($15 million) is a major 
URAID effort to capitalj."a on the rnon~entum toward democratic pro- 
c c a ~  in Cambodia begur~ , 4 ' .  t:~o elections of 1993. The project 
is presently centere.. 1; sl~?antees: The Asia Foundation, the 
National Democratic i.,, , b ~ t u  .e, the International Republican 
Institute, and the Asian-American Free Labor Institute. All but 
the first are associ.ated with the National Endowment for 
Democracy This evaluation is a collaborative one that 
effectiv~ly focuses on the period since the elections of May 
1993. 

The Foundation programs, after a very troubled first year, 
have received extensive respect. The Institutes, widely noted 
as having a very productive period before the elections, have not 
been as active as their administrative costs would warrant. 
AAFLI is too new to evaluate. 

The Foundation has programmed in the fields 05 law, human 
rights, governance, the legielature, the press, non-governmental 
pluralism, and economic liberalization; with the political 
parties by the Institutes, and with labor by AAFLI. All these 
small-grant organizations have expensive administrative costs. 

The evaluation notes that concepts of democracy and law 
represent core values or aspirations related to power, its 
organization and distribution. Foreign aid's possible effects 
on these fields are limited, although programs are important and 
should continue. 

The evaluation cautions that the Cambodian ~olitical 
situation is highly volatile, and power and 
hierarchical, and that progress toward democracy is not 
irreversible. Expectations should not be inflated, progress is 
likely to be slow, and USAID support needs to continue over a 
long period. Perhaps the'most important avenue toward pluralism, 
and eventually democracy, is through the NGO community. 

The evaluation recommends that the project be extended, but 
that USAID administrative control over all grantees, which has 
been restrictive, should be liberalized. It recommends that the 
funding for both Institutes be allowed to run out over the next 
six months and a resident program not be renewed, but recon- 
sidered at an appropriate period before the next election. The 

- evaluation makes specific suggestions for improvement of the 
operations of USAID and each of the grantees, and draws some 
general lessons concerning the need for country knowledge and 

- - -  - cleax administrative authority, together with improved A1 D - 

contracting procedures. 

Noting the importance of the American presence in Cambodia - 
at this time, it warns against complaisance in view of the 
uncertain prospects. It suggests negotiations with the Cambodiarl 

- - government on official recognition of Foundation-supported 
educationprograms, andwith the Frenchonprogrammatic rivalries. 



AAF'L I Asian-American Free Labor Institute . 
AID Agency for International Development 
CPP Cambodian People's Party 
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ILO - 1nt;ernational Labor Organization 
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International Affairs 
NGO Non-Governmental Grganization 
IRI International Republican Institute 
USAID United States Agency for International 
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PREFACE 

Th.is evaluation is designed to assist USAI~/Cambodia in 
considering the future directionu and institutional relationships 
of the Democ:racy  initiative^^ Project. The period s:Lnce project 
initiation is too short to allow any substantive evaluation of 
the subprojects or activities of each of the four g~rantees, 
although the! evaluator attempted to visit or meet with as many 
of the principal institutio:ns, staff , and technical. asuistance 
personnel as possible. He also visited Battarnbang to view 
provincial efforts in that area. At this stage, the ~~ubprojects, 
most of which are recent, are not subject to eva1uat:ion because 
they are too new, and time in any case would be too short to do 
any comprehensive analysis. In any case, they are less important 
within the scope of this evaluation than reviewing the overall 
policy directions of the USkID and the Project within the 
Cambodian context, as well as discerning the directions of the 
individual grantee institutions. 

The relationships between USAID and each of the grantees 
loomed large as the evaluation began to take,shape because of two 
questions: what effect did these relationships have on both 
USAID1s arid the grantee's program, and did the relationahipa 
strengthen or hinder project effectiveness. 

The special circumstances of Cambodia with the UN interven- 
tion and the resulting elections created a degree 05 uricertainty 

' - at the beginning of the project. This caused plans to shift to 
meet changing circumstances. This resulted in less attention 
paid here to the earlier period of programming except as back- 
ground to present activities and future plans. This is also in 
keeping with the nformative evaluationll concept, which is 
designed to be forward looking. 

This evaluation raises a series of delicate and difficult 
issues. The evaluator understands their significance, and the 
recommendations suggested herein are not casual observations, but 
attempts to combine his perceptions of U.S. interests and public 
responsibilities with an assessment of future Cambodian needs. 

It must be stressed that the views presented here are solely 
those of the author. Under no circumstances should they be at- 
tributed to any other individual or institution. Because of the 
delicacy of these conclusions, no list of those interviewed is 

---- -- - - -inclndtedt; a21 muse remain unindicted co-conspirators . The author 
wishes, however, to thank all those with whom he met and who 
graciously offered of their time from their busy schedules to 
present their views and explain their programs. He especially 
would like to thank the USAID and grantee staff for their invalu- 
able help. They remain anonymous only here, for all are well 
known elsewhere. 

It has been an important opportunity for the evaluator to 
see firsthand recent developments in Cambodia and meet with many 
leaders. One cannot come away without respect for many who are 

- grappling with a set of problems the magnitude of which is 



* 

enormous--perhaps matched only by the potential. 

David I. Steinberg 
Georgetown University 
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DEMOCRATIC INITIATIVES PROJECT 

I INTRODUCTION 

No country in Asia has weathered as severe a set of political 
and social traumas as has Cambodia. Devastated by over three 
decades of war and revolution, massive executions, forced disloca- 
tions, institutional destruc:tion, the exodus of much of its talent, 
and foreisn invasion, Cambodia finallv won the acclaim of the 
internatignal community through the extensive intervention of the 
United Nations in creating the conditions for and monitoring of a 
nation-wide election that #was considered both fair and had an 
extensive turnout. Indeed, it was one in which the ruling party 
lost the election and accepted its defeat. 

These events have shaped the contemporaneous politics, social ' 
structure, and psyche of the state and its people. It is within 
this context that The United States through its USAID in Cambodia 
has attempted to seize the moment and move to help the process of 
democratization, first by supporting the preliminaries to the 
election, and then by attempting to institutionalize the democratic 
gains that have been made. 

This project, authorized for $15.0 million in 1992, was 
designed' to work through a variety of intermediaries to assist the 
process. This essay reviews the various aspects of the project in 
midstream, and makes recommendaions and draws lessons for the 
future . 

The task for all has been daunting; and donors, grantees, and 
the ultimate recipients of support have been haunted by the spectre 
of the past and present Cambodian milieu in which virtually all 
issues still remain unresolved. 

A. The Cambodian Milieu 

Even as donors and the Cambodian government design for the - - 
-- -- future development of the e t a t e  and the potential improv~ment in 

the IIves of its peoples thr.ough longer range planning and institu- 
tional development, major questions relate to immediate political - - 

stability. It is a frail and tenuous political situation. The - 

I1government of national reconciliationI1 is fragility incarnate, the 
political parties are fractional. FUNCINPEC, which defeated the 
CPP in the voting, is weak and is said to be on the verge of - 

- 

1 



splitting. The CPP, which lost, has the real organizational 
capacity and is deeply entrenched in the provincial areas and at 
the working levels in many mj,nistries. It controls che adminis- 
trative structure of the state. The King is said to be interested. 
in returning to take over political power, but wants to be invited 
to do so, and accepted by a National Assembly that may be split on 
the issue. 

Although there are powerful forces for fragmentation, there 
are also strong externally generated reasons for the coalition to 
hold together. A military coup would, by U.S. legislation, cut off 
American assistance and could well begin a general retrenchment in 
desperately needed foreign aid. A state collapse would reduce the 
society to penury. The inclusion of the Khmer Rouge in a govern- 
ment would raise serious questions among some donors. The United 
States maintains that any precipitous political change wou1.d cause 
great concern unless it took place through con.stitutiona1 proce- 
dures. 

The structure of power, however, is not centered on political 
parties, but on individuals.' Cambodia politically is an example 
of a traditional society in which power is highly personalized and 
resides in the authority of the individual, not the institution. 
Power is also conceived as a limited good; thus sharing power or 
delegating it reduces the authority of the leader, diminishing his 
role in society. This gives rise to patron-client relationships in 
which entourages are built and thus factionalism becomes the modus 
operandi of the society as a whole and is endemic . 2  Under these 
circumstances, which are the inchoate norms of societal operations, 
political parties become the vehicles of individuals more than 
party platforms, institutions often the means of personal aggran- 
dizement more than a program or policy agenda, and law is subor- 
dinate to leadership, becoming a means for the elite to retain 
control. Politics becomes more complex than in more modern or 
transitional societies. 

The centralization of power personally, institutionally, and 
physically in the capital is compromised by the lack of a merito- 
cratic bureaucracy, as one finds in Confucian-oriented societies 
(including Vietnam) . This has further intensified the patronage 

It is important to stress here that any broad characterization of a - 
society is not meant to imply that all people or any particular individual acts - in any prescribed manner, but that these tendencies are evident and more 

. pronounced than in contrasting groups. - It ehould also b e  noted that social norms 
change, and sometimes relatively quickly. The status of women in the United 
States, which improved in one generation, is just one example. 

- Factionalism is strong even when the overall ideological orientation is 
pervasive. For factionalism among the Khmer Rouge, see Zachary Abuza, "The 
Future of the Khmer Rouge: Internal and Extermal Variables." Contemporary 

- Southeast Asia, Volume 15, No. 4, March 1994. 



aspects of the society. When the Asia Development Bank offered a 
plan to retire one-,third of the vastly inflated University of Phnom 
Penh staff in return for major assistance, the University turned it 
down after the elections, explaining that they had instead to hire 
additional staff t;o satisfy FUNCINPEC1s political requirements. 

The problem of movement from traditional norms of control 
toward the goals set forth by the state itaelf--a democratic 
political systeril under the rule of law with growing economic 
betterment of the lives of its citizenry under a market system-- 
would raise profound questions under the most benign of circum- 
stances. Instead, Cambodia is in the midst of a civil war with the 
Khmer Rouge. The charismatic head of state is said to be termi- 
nally ill, if not in immediate danger. Travellers say there is no 
real administration throughout the countryside with renegade sol- 
diers who may not have been paid for months foraging off the 
peasantry. (On this evaluation, we have personally seen instances 
of roadside extortion.) There are few funds with which to operate 
the overblown and inoperative civil service, the military is inept 
and terminally top heavy. Salaries are below living requirements. 
The traditional societal restraints were destroyed first by the 
Khmer Rouge, and then by the Vietnamese. The entrepreneurial 
spirit was broken first by the,planned destruction of the economy 
and the institutions connected with its operation, and then by the 
rigidity of a centrally planned socialist economy. 

In a society that has traditionally been hierarchical, re- 
flected in its royal institutions and even in its language, 
hierarchy is not only maintained through royalty, and through power 
(such as the military), but also through money, which is now 
largely obtained by corruption. There is a universally held 
opinion that corruption is ubiquitous--from the customs officer, 
the soldier demanding funds at an illegal roadblock, the sales of 
virtually anything, and to every operation including the entrance 
to schools and universities. Many would identify corruption, in 
part required by the irrelevant salary scale of most institutions 
(a high Level civil servant may earn $20-23 per month on which he 
cannot live), as the single most important immediate issue facing 
the state. Some say that since the elections corruption has become 
worse; payments must be made to the two leading parties rather than - - one. 

- 
Corruption is culturally defined and is only of local 

importance except under three circumstances: when it undercuts 
internal development; when it destroys the political legitimacy or 

- perceived efficacy of government; an& when it interferes with the 
economic role of the state in the international economic system. 

- 
-d 

In Cambodia today, all three seem to be operative. 

This political problem becomes circular and reinforcing. The 
Khmer Rouge reiterate two themes that observers say are very 
effective: anti-corruption and anti-Vietnamese (see section II,F,5 



below). They both strike responsive chords. 

The KR [Khmer Rouge1 will either wait for the RNGC [Royal National 
Government of Cambodia] to coll.apse as a result of interparty rivalry, 
or instigate rifts within the government. The KR will seize 
opportunities created by continuing corruption, the growing urban-rural 
distribution gap, and the lack of economic growth in the countryside. 
They will continue to play on the public's fear of the Vietnamese 
settlers, condemn corruption, and champion the cause of the rural 
poor: 

Corruption allows the rich to become richer; it eqables the rich 
to pay the necessary bribes to enable children to get into schools 
and thus qualify for jobs that, unless the system changes, will 
reinforce their elite status and enable them to gain more from 
corruption. Economic and social class distinctions will be exacer- 
bated, encouraging the Khmer Rouge (or other future such groups) to 
attack further these people and institutions, and winning support 
from those deprived--the 'old people.' 

The picture, as starkly painted as it is, is not completely 
bleak. This developmental miasma is recognized by many Cambodians, 
who work as they can to alleviate some of the problems and try to 
train a new generation of leaders to replace those lost over a 
generation and a half of disasters. New concepts are developing 
and have strong, if minority, support. There are progressive 
elected members of parliament. There are those who believe in and 
work for a free press, others who devote themselves to rural or 
urban community advocacy. There are honest civil servants, ̂ and 
potentially vital development and democratic institutions. And 
there is a proliferation of foreign aid--from the multilateral and 
bilateral agencies, and from the international non-governmental 
community. But they all operate in the most delicate of circum- 
stances in a society bereft of much of its earlier trained human 
resources. Foreign aid organizations are thus sometimes competing 
for the attention and programs of those individuals and institu- 
tions recognized as both progressive and with probity. 

Within this context, the United States has attempted to play 
a proactive but balanced roie. It has been important in whatever 
progress toward democracy Cambodia has made. It has remarkable 
access and acceptability at all levels of government. It acts 
informally because of its status, trusting that its position will 
prevail over formalities. The USAID, for example, does not have a 
formal agreement with the government on this project. The U. S. 
aid, technical advice, and support are welcomed. Its aid program 
is visible and pervasive in some fields. It has, many would say, 

--- -- - nleuesagell in influencing some types of Cambodian events. It is 
not without its critics, however. Some Cambodians have criticized 
the interference of American institutions into internal affairs; 
others argue that it has been somewhat reluctant to use this 

-- - 

Abuza, op. c i t .  
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influence in important fields (e.g., freedom of the press, etc.). 
A 

Then there is obvious and blatant competition with the French in 
influencing the direction of certain types of reforms, such as in 
law, higher education, and foreign language instruction (see 
below). How long this elevated American position will last if 
internal conditions deteriorate is a question. 

The U.S. program in Cambodia seems not only to be designed to 
assist, but also to buy time for the political and military divi,- 
sive forces affecting the serenity of the state to dissolve, and 
for new, progressive institutions to take root. How long a road 
this may be is unclear at this stage. The potholes in it, however, 
are many and deep. 

In spite of any such factors, the role of USAID is extensively 
recognized as critical, positive, and influential; and it is to the 
USAID strategy we must now turn. 

B. The USAID Cambodian Strategy 

The ~~~I~/Cambodia strategy incudes democratic issues as 
integral to its program, in contrast to many AID missions where it 
is clearly peripheral. It has three objectives: 

* Strengthening pluralism and governance 
"To reinforce democratic gains by further 
strengthening the capabilities of public interest 
NGOs, processes and institutions and to strengthen 
Cambodia's capacity to govern by helping to 
establish legal, regulatory, and judicial systems;I1 

* Supporting broad-based economic growth 
"To promote sustainable broad-based economic growth 
by helping to establish an outward-looking market- 
oriented policy framework." 

* Meeting basic human needs 
"To help meet basic human needs by supporting 
programs and policies which assure that rural 
citizens and vulnerable groups have access to 
services and participate in economic growth." 

Thus, in terms of objectives, the Democratic 1nitj.atives 
Project is one element at the core of USAID programming, in con- 
trast to many missions where, in spite of hyperbole, it has been 

--obvkously marginal. 

The Democratic Initiatives Project, begun in 1992, is funded 
at $15.0 million until its termination in 1997. It is likely that 
a new project or an extension will be proposed that will continue 
the program. The concern over democratic institutions is not, 
however, limited to this project. Much of the PVO Co-financing 



project (#442-0112, $50 million over seven yearn, 1993-2000) is 
concerned with the development of pluralistic institutions, which 
in effect is a more realistic explication of the democratic 
principles. 

Noting the positive and negative aspects of the Cambodian 
situation, strategic issues, pressing issues, as well as potential 
risks and vulnerabilities, the document4 has three strategic 
objectives, the first of which is: [ll "To reinforce democratic 
gains by further strengthening the capabilities of public interest 
NGOs, processes and institutions and to strengthen Cambodia's 
capacity to govern by helping to establish legal, regulatory, and 
judicial systems." 

The program outcomes the strategy anticipates are: 

* llStronger, viable mechanisms and organizations to par- 
ticipate in the democratic process; 

* Increasing participation of individuals and groups in 
shaping the national agenda and selecting means for 
implementation; 

* Development and implementation of transparent and 
predictable legal, regulatory and judicial systems; 

* Improved administrative and analytical support to the 
legislative process; 

Improved judicial functioning; 

* Improved administrative efficiency, analytic capability, and 
management of resources in ministries; 

* Increased public access to legal information." 
It is clear that the project under review is one of the more 

critical elements of the Mission's strategy; and this is reflected 
in the Missionfs close management of the four primary grantees. 

This strategy was reviewed in Washington in June 1994, and 
endorsed. 

- 
C. The Evaluation: Goal and Purpose 

- --- - - The goal of this evaluation is to improve the Democratic 
Initiatives Project, while its purpose is to review and analyze 
progress toward attaining the general objectives of the project as 

USAID Assistance Strategy f o r  Cambodia F Y  1994 -97. US~I~/~ambodia, May 
1994. 

- 



a whole, as well as the specific accomplishments of each of the 
grantees. It includes provisions to analyze progress and make 
recommendations for future activities and means to monitor pro- 
jected programs. It is also meant to study the impact, sustaina- 
bility, and cost effectiveness of each of these operations. The 
issue of the relevance of each of the grantee's objectives to the 
Cambodian context is to be explored, as well as the mesh between 
them and the USAID democratic objectives in the country. 

Time limits the depth to which ,each individual subproject or 
activity of the four grantees can be examined. Efforts have been 
made to meet with three sets of individuals external to the offi- 
cial U.S. community: the grantee staff, the principal subgrantee 
leadership of the institutions supported in all fields, and a 
number of unrelated but knowledgeable observers of the Cambodian 
scene to try to provide balance and context to the project. 
Battambang Province was also visited to review specific grantee 
project activities, meet with other NGOS, and to observe the 
situation close to the Khmer Rouge front. 

D .  The Nature of the mlFormative Evaluationml 

This evaluation is designed to move the Democracy Initiatives 
Project forward, rather than to concentrate retrospectively on the 
past performance of the grantees and their relationship with USAID. 
It offers the opportunity to affect positively the forward motion 
of an important set of substantive initiatives in a highly politi- 
cally charged atmosphere. 

The evaluation is thus not confrontational, but collaborative 
among a11 the parties involved and the evaluator. From it we hope 
that lessons may be learned from the activities of all parties and 
their interaction for each of the parties in their future programs, 
and for the future ~f~democracy-related efforts in othc.?: countrkes. 

Because many of these activities are still new, in most cases 
less than a year old and date from after the national elsction of 
may 1993, little statistical data can be a.ccumul~,tecd, :ind the 
specifics of many of the subactivities of each of the grmtees can 
be evaluated only on the basis of anecdotal eviderce, (How does 
one, for example, evaluate the results of a seminar for political 
parties without actually witnessing its dynamics an? then exploring 
the follow-up?) This evaluation thus must concentrate on some of 
the broad conceptual issues, and the potential efficacy ~f each of 
the grantees under past and proposed administrative relationships. 

Cambodia is one of the most volatile of states at this par- 
t k c u l a r  time. It is hazardous at best to predict the future in 
light of an operative rebellion and the severe ill-health of the 
charismatic Head of State, who is probably irreplaceable in his 
present role. The political future of the state must be in some 
doubt, and any democracy-related project--overtly political in 



nature--must be held at least in part hostage to an inscrutable 
future . 

Important and positive efforts have been begun, and 
uncertainties about the future should not undercut the act-.ivities 
of the present. To procrastinate programmatically would be both 
inappropriate and indced a dereliction of duty. No statement of 
uncertainty, political concern, or caution about inflated expec- 
tations should be interpreted to imply a cessation of program 
action. 

It is within this context that the project is being evaluated. 

E. Democracy in Cambodia and the Project 

1. Democracy--General Considerations 

The United Statest preoccupation with democracy is not a new 
phenomenolz. Within the context of foreign aid, it dates from the 
beginning of the post-World War I1 programs when both the Cold War 
and the United Statest perception of the efficacy of most of its 
institutions were at their acmen5 With the end of the Cold War, 
the ultimate, universal triumph of democracy seemed inevitable. 
Even as there was growing cynicism over the condition of the United 
States and most of its institutions a generation after World War 
11, this was not true about the democratic system. This optimism 
was reinforced by economics--the collapse of the centrally planned 
economies. The claim of a close, causal link between economic 
pluralism and political pluralism (the American model) seemed to 
follow inevi.tably, and this developmental policy seems to have been 
based on an effective Eastern European experience, but one applied 
worldwide with more limited relevance to other regions than its 
proponents may have reali~ed.~ 

Democracy, whichever of the many reasonable definitions one 
might adopt (in contrast to those adje'ctivally disadvantaged, such 
as Itpeoplest It, I1guided, It etc. ) , is a continually evolving process 
and not in stasis. As such, it is subject to a wide spectrum of 
interpretations from a cultural or sub-cultural perspective as long 
as the peoples' free execution of their will through elected repre- 
sentation is maintained. Contrary to much of the popular press, 
however, it is not simply or fundamentally an election, as we have 

See, for example, Robert Bellah, The Good Society, for a discussion of 
the general issue and more specifically foreign aid. 

. - -- 
ti Larry Diamond is quoted as having said that "the assertion that democracy 

and economic growth are linked is a probably statement. They tend to be 
positively correlated. " Finding and Conclusions. Perspectives on Democracy: 
A.I.D.'s Role in Asia. AID, Bureau for Asia, Kathmandu, Nepal Conference, - 

January 1992. Yet Singapore, Indonesia, Malaysia, Korea, China, Vietnam, etc. 



witnessed in a variety of countries from Algeria and I-Iaiti to 
Burma. One scholar writing on Cambodia noted: 

[Tlhis paper argues that notions of democracy and aspirations for 
democratic traditions have little explanatory value when considering 
the electoral outcome in Cambodia. Rather traditions of authority 
arising from Cambodia's past as a Buddhist monarchy, and the pervasive 
hierarchiem (patron-clientism) in Cambodian culture are more useful 
concepts for explaining the choicas made by the Cambodian electorate. 
This paper puts forth the the are!^ that the FUNCINPEC party embodies the 
royalist heritage which Cambodians sought to recreate through the 
vehicle of national electlone in crder to restore social and moral 
order out of the chatzs and disharmony of the past 23 years," 

The Cambodian election of 1993, still relatively recent, how- 
ever successful, thus cannot be considered either a manifestatiorl 
or a portent of democracy; it could be either, or a temporary sport 
of an autocratic or traditional organism. It is too early to 
determine how it might influence that society. To consider this 
issue in Cambodia, we must first examine some underlying general 
aspects of democratic societies, recognizing that both states and 
political institutions, as any good Buddhist would be the first to 
admit, axe always in a state of flux. 

According to a AID workshop: 

The only absolute requ'irement for a country to become a stable or 
sustainable democracy is the commitment of its elites to democracy. 
This position opposes the well-known thesis that there is a minimum 
threshold of socio-economic development before a country can become 
democratic. ' 
This thesis, which may be valid, skirts the issue of who 

defines and how elites define that commitment--a public posture, a 
constitution that is ignored, even a belief in theory that is 
negated in practice, or a real shift in political and social 
values? Can, then, elites bring along a population and an opposi- 
tion to this fundamental shift? How long does it take? And is 
foreign aid essentially peripheral to the process? These are some 
of the more basic questions pertaining to the thesis. 

The primary issue in speculating on the future of democracy in 
any society is how power is conceived, administered, shared, held, 
and distributed. In the West, power is generally now inchoately 
considered to be infinite; by sharing it one may accrue more. Many 

' Kate Frieson, "The Meaning of the Cambodian Elections: The Quest for 
Democracy or a Traditional New Order?" Abstracts of the Association for Asian 
Studies Annual Meeting, March 1994 ,  

Findings  and Conclusions.   perspective^ on Democracy: A. I .  D.  '6 Role i n  Asia .  
Bureau for Asia, AID. Kathmandu, Nepal Conference, January 1992. The thesis is 
from Larry Diamond, Hoover Institution. It is supported by an AID study of rule-of- 
law programs. See Weighing i n  on t h e  S c a l e s  o f  J u s t i c e .  S t r a t e g i c  Approaches f o r  
Donor-Supported Rule o f  Law Programs. AID, February 1 9 9 4 .  



societies, however, view power as a limited good to be l~orded, for 
to share ox distribute it'would diminish the prestige, as well as 
the power, of its posseaBor. In many such societies, power there- 
fore is personalized, maintained for the aggrandizement of its 
holder and those who support the leader. Thus, patron-client rela- 
tionships or entourage systems become paramount means by which 
institutions function: institutions thus become the meana by which 
to gain or maintain power, and programmatic considerations become 
non-existent, marginal, or used to manipulate the power base. In 
societies with relatively small elites, this leads to factionalism, 
which then feeds on itself and is perpetuated. 

The American experience and social science literature demon- 
strate that there are a variety of institutions and rela.tionships 
that make up a democratic state. These include a vibrant, elected, 
legislature; a judicial system independent of the executive branch; 
the Itrule of law," a general separation of powers among the three 
branches of a central government, and between it and the constitu- 
ent geographic elements of the state; a free press independent of 
the executive branch; a multiple political party system; the right 
collectively to organize labor; private property and business 
ownership--all of the above operating on the base of a civic soci- 
ety in which citizens join together to pursue their collective and 
individual aspirations. Indeed, these are all elements of the 
USAID Democracy Initiative in Cambodia, but at this stage in 
Cambodia all are tenuous. 

It is also evident that even if these institutions were to 
function effectively, when power is perceived as highly personal or 
the state considers it has the right, even moral or legal obliga- 
tion, to intrude intimately into private lives or business rela- 
tionships, then these elements may be used for contrary purposes. 
The courte can better administer repressive legislation (as in 
Burma), political parties can be used for personal agendas (as 
during much of Korean independent history), the press may be indi- 
rectly controlled, legislatures may be impotent (as in Indonesia) . 

So when these institutions all function effectively, we may 
still witness what has been called tlprocedural demo~racy,~~ in con- 
trast to tlsubstantive democracy. 1110 Since the functioning of poli- 
tical institutions reflect many of the more fundamental societal 
norms (as we also believe law does--see section 11, A below), the 
role of foreign organizations in affecting change is necessarily 
limited. Political liberalization may be improved (voter regis- 

As a dictator in a Tom Stoppard play says in response to a question on what 
he meant by a llrelatively free press,I1 he says, ItA press controlled by my 
relatives. 'I 

This distinction was made in a lecture by Professor Ahn Byong-chun (Yonsei 
University) in discussing the present state of politics in Korea. 



tration, election watches, Legislation, etc. ) , but affecting how 
these organizations function in democratic terma is difficult of 
access for any exogenous group, 

This is not to maintain, however, that chanqe is not possible 
over time, but simply that the role of any for&ign organization, 
regardless of its budgetary allocations, will be limited over any 
reasonable programmatic time period. This is not to deny the use; 
fulness, even importance, of attempting to influence positively 
change, creating conditions under which internally generated re- 
forms can prosper, but rather to create realistic expectations of 
what might be done by the donors and their sponsors, such as the 
Congress. 

Here it is important to note that the project paper on this 
project by USAID is tho most candidly realistic of any such paper 
produced by AID that: the author has read. 

2. Project Components 

This diverse project, composed of four major American sub- 
grants and a very large number of local subgrantees, may be divided 
into five essential elements, none of which ia exclusive to any of 
the four grantees. These are: 

a. The "Rule of Law, If which includes legal training, legal 
aid, legislative drafting, work with the legislature, the 
administration of justice, human rights activities, paralegal 
training, etc. 

b. Political pluralism, which includes the work cvith the 
various political parties within and outside of the National 
Assembly. 

c. Civic and non-governmental development, or the formation 
and increased strength of civic organizations in mobilizing 
for social goals, and an independent press. 

d. Economic liberalization, or assisting the movement from a 
planned to a more market-oriented economy (in line with the 
new Constitution) . 
e, Labor, or creating legislation that will establish the 
rights of labor to organize and negotiate for redress. 

This regrouping is designed to provide a broad overview, but 
none are inherently self-contained--they overla3 and integrz~mect. 
fSe10~, each af the grantee's activities will be considered as part 
of their program. 



Four institutions have been the prime USALD grantees in the 
Democratic Initiatives Project, Each has had individual capacities 
and operational styles and philosophies. In the Cambodian crontaxt, 
these diverse organizations share a common attribute: a13 of their 
operations in Cambodia are virtually completely dependent on USAID 
funding. This has led to dependence on USAID for cons:iderable 
program influence or guidance not only because of the funding, but 
because USAID had greater experience and knowledge of the country 
when each of the grantees r~tarted operations. This potentially 
createa an intimacy with USAID that could be a strength or a 
weakness; it also creates a public identity with USAID in both 
foreign and Cambodian, circles that undercuts the autonomous image 
of each of the grantees. 

1. The Asia Foundation: Experience and Capacity 

The Asia ~oundation has had broad experience in working toward 
democracy, one of its primary objectives since its founding in 
1954. During that period, it has programmed in each area included 
En this project, except for direct work with political parties, 
although it: has supporte:d programs dealing more generally with 
elections and the elective processes. 1-as the most extensive 
law-related program in A~lia of any U.S. organization, and its work 
with legislatures spans most countries where it programs. The 
press has been a continuous concern to the Foundation since its 
inception, as has foster:ing and programming with non-governmental 
organizations. Labor programming has also been of interest to this 
group over the years, 

The strength of the Foundation is the individual authority of 
its overseas offices, and their capacity to respond flexibly and 
quickly to the individualized needs of particular societies, for 
all of which the Foundation has been noted. Staff are normally 
specialists on Asia with experience within the Foundation frame- 
work. The Foundation's generic weakness may be its overidentifi- 
cation with the U.S. government both historically and at present. 

The Foundation in funded by a core grant from the U.S. Cong- 
ress, supplemented by individual grants from Foundations and busi- 
nesses (including those in Asia as well), and 'increasingly, as AID 
has stressed democracy programs, from AID. Usually, AID funds only 
support a portion of the overseas program in any one country. Cam- 
bodia is an exception. 

The capacity of the Foundation in experience and administra- 
tion is thus very strong. 



2. The National Dsmoaratia Inetitute (NDI) and the Interna- 
tional Republiaan Xnetituts (IRI) r Exgsrienae and 
~agaai ty2' 

The NDI and the IRI were established by the U.S. Coxlgress as 
an operating arm of the National Endowment for Democracy. (which 
also carries out its own programs). Both organizations were 
founded in 1983 with the expressed purpose of workirig directly with 
political parties as a part of their political proccssses to further 
the growth of democracy. Since they were not focused on Asia, 
their staff were generalists concerned with the American political 
process rather than with those overseas. They have brought in 
speciali'sts on political parties from other countries aa well. 

The strengths of both organizations lie in th.eir potential to 
train individuals and institutions in the organizing, operations, 
fund-raising, and other detailed aspects of politir~al pa.rty work as 
well as in the concepts associated with the democratic process. 
The weaknesses of both at the operational level relate to resident 
missions and staffing, although a generic weakness in also their r 

strength--involvement in the political process and how that invol 
vement is perceived in any particular society. In Cambodia, 
because of a powerful U.S. presence, this did not seem to be an 
issue in itself. 

Neither organization was experienced in establishing overseas - 
offices with continuous programs. Because of this, it was said 
that the delegation of authority between the field and the head- - 
quarters was often indistinct. Core headquarters and some field 
staff of each organization were not steeped in Asian affairs, and 
in the case of Cambodia outside staff had to fill this gap. 

The programming style of both organizations (and AAFLI as - - 

well, see below) was quite distinct from the Foundation. The Asia - 

Foundation generally provides grants to institilt ions and indivi- 
duals and refrains from the direct management of projects. The - 
Institutes and AAFLI, however, generally have managed program 

- 

operations directly by themselves (or staff that they have seconded 
from other institutions and indeed from other countries) in train- - 

ing seminars, workshops, and other venues. This had begun to 
change in the planning of the IRI, but has nat yet been imple- - - 

- 

If This evaluation was drafted before an article of the National Endowment 
for Democracy was brought to the author's attention. This quite favorable article 
by Thomas Carothers, ( "The NED at 10, l1 Foreign Policy, No. 95, Summer 1994 ) , he 
_mke~-_tura c r i t i c F s m s  gemava t;e- k k i s  w l u a t s i e r t .  He noted the mstitutes Fsave wan 
insufficient connection between democracy work and the field of development 
assistan~e,~' and that there is a lack of understanding of local milieux. "The NED 
relies too heavily on the notion that democratic transitions all over the world 
share basic characteristics. The result is that endowment projects are often 
swimming on the surface of deep, turbulent political forces, not taking into account 
the complex histories of relevant persons and groups.1t These comments apply to the 
Cambodia situation. 



mented. 

Accord:Lng to a11 reports, the work of both Institutes in 
educating pr:>litical parties in Cambodia before the elections of May 
1993 was highly succesoful . A relatively short, concentrated (but 
expensive) effort was necessary to assist the election process and 
l:his the Irlistitutes carried out with vigor and nkill. The sus- 
taining of party building activities in the post election period, 
while of theoretical importance, was in both cases more sporadic. 

Thus the potential capacities for the Institutes were strong 
on the poli'tical organizational front , but much weaker in sustained 
field operzi~tions . 

3. Asian-American Free Labor Institute (AAFLI) : Experience and 
' Gapacity 

AAFLI was founded about 1967 as a regional effort by the AFL- 
CIO to program in Asia as a counterpart to other, separate labor 
institutes operating in Latin America and Africa. It was origi- 
nally funded by AID through the Asia Bureau (and subsequent permu- 
tations of that office). It was later included in the funding for 
the National Endowment for Democracy. In addition to core funding, 
AAFLI receives grants from USAIDs for specialized operations in 
certain cozlntries (e.g., Indonesia). AAFLI has or had offices in 
the Philippines, Vietnam, Indonesia, Korea, Nepal, Thailand, and 
Turkey, among other states. The core funding for AAFLI was cut by 
about 80 percent over the past six or seven ,years, severely re- 
stricting !its operations both in its Washington headquarters and in 
the field. 

In the first field evaluation of AAFLI conducted by this 
writer in the mid-1970s, it was apparent at that time that AAFLI 
was very strong and competent in its programs concentrating on the 
organization and operations of unions themselves, but was weak on 
an understsanding of development and the broad, potential role of 
labor in that process. This seemed to be a result of recruiting 
most of th.e representatives from the unions themselves. 

AAFLI has been working in Cambodia under a small USAID grant 
through its Bangkok off ice since October 1993, and proposes to ex- 
pand its operation in Phnom Penh to include full time expatriate 
staff under USAID support. It has worked here on reform of the 
1992 Cambodian labor legislation, which it Selieves does not meet 
the U.S. and international trading standards. 



I1 PROJECT EVALUATION 

A. The Rule of Law 

"The Rule of LawM is the cornerstone of American attitudes 
toward programming toward democracy. It is a slogan around which 
most Americans would rally. This attitude is the product of the 
long western tradition of a continuous, integrated djrnamic of 
l'egal, political, social, and economic growth and development, all 
of which have been indigenous. In much of the world, however, the 
legal traditions that presently exist have been both subject to 
asynchronous relations with other elements of the societies, exoge- 
nous, and have been discontinuous. Law has evolved through diverse 
traditions, including the colonial period, and among some elements 
of these societies law represented oppressive or extraneoils 
elements of control.12 Law is, after al.1, the control and 
execution of power. In considering the role of law in a society, 
a distinction should be made between the obvious importance of 
internationally accepted law in commerce and trade, and the 
critical issue of what foreign aid can do about concepts of and 
attitudes toward law and the legal field.13 

1. Law and Foreign Aid 

Law represents in part the norms, expectations, or aspirations 
of a society. It thus is the codified attitudes that lie at the - 

- 
r 

- societal' core. To change law and legal attitudes is thus complex. -. 

Law may be divided into two for purposes of analysis of its 
role in furthering democracy under foreign aid programs. There is 
a distinction between legal process and legal culture.14 The 
former consists of improving the courts, training lawyers or para- 
legals, promoting institutions that supply legal aid, developing 
legal materials, and other related activities. The latter concerns 
attitudes towad power. The question of human rights--intimately 

l2 E'or a discussion of this, see Steinberg's legal papers in the bibliography 
(Appendix 3 1 . 

I3 In a June 17, 1994 paper presented to the Mekong Region Law Center - 
Conference in Phnom Penh, Thomas Heller discussed the lfconfluencefl or 

- Ilglobalizati~n~~ of certain aspects of law related to commerce. A questioner raised 
the issue of the confl~ience of law in a world Samuel Huntington described as a 
ffclash of civilizationafl The issue was not f€lly dbcuased, but one might speculate - 

- -  - on tRe sae.taI, poIi€icaI, and intalectual tensions that globalization of law might 
create when at the same time the globe may be fragmenting into a number of clashlllg 
cultures. 

l4 The point is abstracted from Daniel Lev, "Judicial Institutions and Legal 
- Culture in Indonesia, l1 in Ruth McVcy, ed. , Culture and P o l i t i c s  i n  Indonesia. 

Ithaca: Cornell University Press, 1972. - - 



associated with law--also may be divided into procedural aspects of 
protecting human rights, and the culture of power, which is far 
more fundamental. Legal processes, and the whole field of inter- 
nationally acceptable commercial law, are subject to foreign 
influences through foreign aid. Indeed, certain types of foreign 
aid are contingent on changes in commercial codes or investment 
laws, e.g. some World Bank structural adjustment lending. Judges 
can be trained, materials supplied, funds made a,vailable for legal 
assistance, and other important activities. Legal culture, how- 
ever, is probably directly immune to foreign aid (although over 
time any legal culture will evolve, and arguably foreign aid might 
speed the process), Tlze importance of maintaining this distinction 
lies in the expectations of project results. Improvement in com- 
mercial law and legal processes could assist the economic develop- 
ment processes, but are unlikely over any reasonable programming 
period to affect democratic attitudes. Better courts may or may 
not mean better justice, and are even less likely by themselves to 
mean a more democratic society. 

2. Law in the Cambodian Context: The Rule of What Law? 

Law in Cambodia has been affected by an indigenous hierar- 
chical society, a French legal tradition, a period of antilegal 
authoritarianism under the Khmer Rouge, communist statism under 
Vietnamese influence, and today by international (~inerican) in- 
fluences with a strong attempted resurgence of French legal 
prominence. Law and legal institutions have never been inde- 
pendent. Dominated by a new constitution that is in part contra- 
dictory, and in which new legislation is mandated in a number of 
areas but which is still lacking, Cambodia is in a state of legal 
flux. 

Law in Cambodia to the average citizen may be conceived as an 
element of government control--the rights of the state, rather than 
a reflection of the rights of the individual. If law is to affect 
social norms, access to and respect for the judiciary a.nd its 
processes should be encouraged. This will only occur when the law 
is publicly perceived to produce justice (a culturally determined 
concept) . 

This is far from happening. Thexe is no neutral interface 
between the citizen'and law at the lowest, paralegal level, such as 
a notary, a scrivener, or scribe (depending on the society). In 
Cambodia, it is the CPP chief at the village or commune (village 
cluster) level. Appeals to the Appellate Court must be approved by 
ths M i n i s t e r  of gwltice, an executive branch golitiaal appoinkee . 
Courts are often avoided by high level negotiations with a 
provincial governor. Most serious, perhaps, is the role of the 
military, which reportedly has its own secret detention system with 
unknown numbers of civilians incarcerated, its ability to protect 
its staff and ranks from legal prosecution, its capacity to ignore 
law and act illegally when it so wishes (according to informants), 



and its interferewe Cnto the legal system at high levels. 

The Foundationts program in law is extensive. Major efforts 
are listed below (some overlap with the activities connected with 
the National Assembly), 

3 .  Legal Programming I 
This paper will not catalogue the efforts of the Foundation in 

the field of law (See Appendix 3 for a general listing). They are 
extensive, and include work in legal education, txa.Lning of the 
judiciary, advisory services related to the Constitution and other 
matters that are included below under activities in the National 
Assembly. The Foundation is supporting a contract law course that 
will provide training for 84 persons, of whom 60 are from various 
ministries. It is providing assistance for an advisor to the 
Minister of Justice, and a large number of legal scholars who range 
through many d!f ferent legal institutions and fields. l5 Law 
materials are being produced (including an English-Khmer legal 
glossary), law books and specialized reference services are made 
available both through the Foundations Books for Asia Program and 
through a contract with the American Bar Association. The new 
Appellate Court is being refurbished and some judges provided with 
training trips in country and abroad. A provincial court pilot 
project in Battambang is training provincial judges, refurbishing 
the court, and is instilling more respect for the process there. 
Legal technical assistance is provided to the National Assemblyts 
Human Rights and Legislation commission (standing committee), as 
well as the General Secretariat. 

The Foundation has supported a Public Defenders Program in 
collaboration with the International Human Rights Law Group. A 
grant of $350,000 has been used to train 25 public defenders 
through the technical assistance of three talented and energetic 
Asian-American trainers. The program is universal1y.thought to be 
a highly successful continuing education program. The curriculum 
was developed outside the Ministry of Justice purview, which must 
approve of the certificates granted to graduates so that they may 
practice in the court system. This approval has not yet been 
forthcoming, and it is unclear whether such approval will be given 
as a group or on an individual basis. Foundation management 
believes this will not be a problem, but the Ministry is more 
attuned to the French system, with which aid program the Minister 
has made an agreement. 

- 
---- - - - . The International #urnan Righks Law Group has proposed to USAID 

on June 17 that it directly' support (not through the Foundation) a - 
$1.5 million separate program to expand the public defenders prog- 

- 

l5 This writer has jokingly said that the Foundation is running the largest 
law firm east of Suez. 



ram, and expand work to seven provincial courts for members of the 
judicial system, The proposal raises a number of administrative 
issues concerning registration of the group as a new organization, 
the e~ltablishment of a small support office, its capacity to 
instill provincial replicability, as well as its relationships with 
the Ministry of ~ustice.~~ 

The University of San Francisco Law Program, called 
I1Leadership Development in Law, is designed to train 10 Cambodians 
with legal backgrounds and work-related need for upgraded Law 
skills for six months each at the University. The project was 
conceived outside of The Asia Foundation by the University, and 
because it fit within the programmatic rubric of the Foundation it 
was included in that grant. The total costs of the project are 
$500,000. 

It is too early to evaluate the success of the training, for 
five students will leave for training in July, and five more are to 
go in January. The project is expensive at a per-student cost of 
approximately $40,000 for six-months training. The University has 
also placed an American lawyer in Phnom Penh. He teaches in the 
contract law program of the Foundation in addition to his Univer- 
sity of San Francisco duties, and relies on the Foundation for 
communications support (no office), and for advice, which is 
regarded as helpful. There are, however, residual benefits in 
programs and costs through the teaching in the contract law prog- 
ram. 

There has been thought that this grant might be made directly 
by USAID, if it were renewed. The .Foundation seems to have no 
problem with either option. If the grant were continued under 
Foundation auspices, the Foundation would receive overhead expenses 
on it, but has the advantage of the teaching program in contracts 
law. If the program werz directly administered by USAID, then the 
University would have to establish a small of £ice in Phnom Penh, 
directly provide or pay for communications costs and other 
operating expenses. There would be less coordination with the 
Foundation. In a conversation with university staff, they felt 
that being a part of the Foundation's program would be most helpful 
to them, and they indicated a desire that the relationship con- 
tinue. 

If the grant were to be continued, this evaluation recommends 

- that this activity remain with The Asia Foundation and that coordi- 
nation continue with the contracts law program. USAID staffing 

----. -- - does not aLIbow f os sddigional bureauerati c responsibf lities that 

l6 For a positive view of the UNTAC and its role in human rights and its 
future in Cambodia, see Terence Duffy, *lCambodia Since the Election: Peace, 
Democracy and Human Rights." Contemporary Southeast Asia, Vol. 15,  No. 4, March 
1994. 



might be avoided without loss (and perhaps even gain) to the 
program. 

4. Conclusions on Programs in the Rule of Law 

While noting the limitations of the immediate impact of legal 
programming on democracy in Cambodia, this evaluation supports the 
breadth of the effort, and believes it should continue, and expand 
into certain areas. The Foundation and USAID should make high- 
level representations to the Cambodian authorities at the appropri- 
ate, but early, time to ensure official authorization for the 
program, and so that a clear, non-competitive relationship is 
established with the French-oriented legal education system. 

Significant legal programming opportunities might still be 
explored. The Battambang Provincial law project might train other 
provincial staff and judges in Battambang, before a major effort 
were undertaken to expand directly judicial reform and training to 
other provinces. The Asia Foundation advisor to the Minister of 
Justice indicates that the Ministry's highest priority for him is 
redrafting the criminal code. Others have told the evaluation team 
that agrarian law is the most important and volatile issue. Others 
say that a women's and family court is most needed. Legal speci- 
alists, together with political observers, should study various 
priorities in the legal sphere to see whether any offer program- 
matic possibilities. Thought might be given to determine whether 
a judges grouping (as opposed to a bar association) might increase 
awareness of reform possibilities. Finally, the evaluation team 
has been told that the role of foreign organizations in the law is 
both to protect the reformers and highlight progress, thus giving 
the reform elements ammimition by which to solidify and expand 
progress. 

B. Political Pluralism and Democratic Governance in Cambodia 

In a sense political pluralism and democratic governance have 
yet to exist in Cambodia. It is true, of course, that there are 
many political parties (three major and one minor (Molinaka) with 
seats in the National Assembly), and there is vigorous debate, the 
press is becoming more vital (although in the past two months the 
Ministries of Information and the Interior have warned some papers 
against "pro-Khmer Rougev and anti-Sihanouk sentiments and closed 
down two) , and there is an apparent realization that Phnom Penh 
cannot forever be the single center of political power. 

- --While there is debate, yee there is no formal opposition under 
the "government of national c~nciliation.~ The state administra- 
tive apparatus is controlled by the CPP, which would like to re- 
strict some of the activities of the National Assembly in provin- 
cial areas. The heritage of Vietnamese centralism, which rein- 
forced the traditional concepts of the monarch as the center (of 
the world, under early Hindu theories of statehood, on which Cam- 



bodia was based) ) and his entourage (administration) as the core of 
society, is still alive and well and living in Cambodian adminls- 
trative circles. Some 1egisJ~tors are still unfamiliar with both 
their National Assembly roles and democratic processes and proce- 
dure!~, some are poorly educated, few ha.ve comparative experience or 
knowledge of comparable institutions or activities elsewhere. The 
National Assembly has established nine standing commissions (com- 
mittees), which provide the continuing focus on 1egislation.within 
their respective areas. The most important for USAID at this stage 
is the human rights commission, to which the Foundation has sup- 
plied a legal advisor. Many of the most progressive and knowled- 
geable legislators have had extensive overseas experience in either 
the United States or France. 

Power, as we have seen, is highly personalized in Cambodian 
and other societies. Parties are often mentioned as Mr. X's party, 
which accurately reflects Cambodian reality. Thus parties become 
the means by which power is retained or acquired for its leader, 
and through which entourages are solidified. Factionalism becomes 
more important than programs; party platforms become marginalized 
and irrelevant. These forces are neither new nor unique. 

What is new, however, has been the United Statest ventures 
into the support for political party development through grants to 
build party capacities. This support is an effort to build ad- 
ministrative capability both to manage the party internally, and to 
reach beyond the party faithful to acquire and retain new constitu- 
encies. This aid is based on an articulated assumption: first, 
that in a democratic society a multiple party system is an essen- 
tial element of representation and governance. This is no doubt 
true among the established democracies. There is a question, 
however, whether the connotations of political parties in Khmer 
convey .the same message.17 - 

There is, however, a second assumption that is more question- 
able in developing societies. Th.at is, that parties stand for 
programmatic platforms to which (however much they may be ignored 
in the reality of governance) the educated citizenry holds the 
parties responsible to some degree. It is demonstrably true in 
some societies (e .g., South Korea where the far left was not legal) 
that party platforms are in many cases irrelevant, but what has 
been critical was the personal leadership at the top, around which 
the party was formed and funded. 

This is the case in Cambodia. Thus, it might be argued that 
the strengthening of political parties is in effect the strengthen- 
ing of personal leadership at the top. This may be benign or 

. - 

l7 One Cambodian remarked that the term ttpartytl in Khmer among the mass of 
people is conceived in personalistic terms, and that the word springs from, and 
still connotes, a "clan. 



malignant, depending on the individual, but at this particular 
stage of Cambodian development it may not strengthen the democratic 
process. (Obviously, to eliminate the parties would weaken the 
democratic process. ) Over time one might expect this en,touraye 
syndrome to change. At present, however, the prospects that party- 
building will materially improve democratic attitudes must remain 
highly questionable. The heady experience before the 1993 elec- 
tions is not a necessary, consistent, and continuous pattern, and 
as discussed above, elections do not necessarily a democracy make. 

USAID, through its grant agreements, has been scrupulous in 
attempting to avoid charges of interference in the political 
process and favoritism toward any political party. The grantees 
have played this role aEi well; multiple invitations have been 
issued for seminars and workshops, etc. Yet it is evident that the 
CPP has been the organization that has realized the importance of 
this effort and taken advantage of it in a manner that the other 
parties have not. The Embassy has been prompt to explain to Cambo- 
dian critics that all invitationa were equal (but as it turned out 
some responses were more equal than others). 

Political parties in Cambodia remain a potentially important 
factor in democratic governance, and support to the process, 
although difficult for a foreign group without being charged with 
political interference, may be possible in the future, but the 
efficacy of this approach at the present .time is questionable. 

1. Programming Elements 

a. The National Assembly 

The Asia Foundation support to the National Assembly (budgeted 
at over $600,000) and its functions is an effort that is similar to 
many undertaken by the Foundation in other countries. Here the 
situation is different, for this is the first such institution in 
Cambodian history. The present capacity of the Assembly to initi- 
ate democratic reforms is evidently limited if its first year of 
operation is an example, but it now has a greater capacity to 
prevent a return to authoritarianism. The Assembly has stopped the 
passage of a restrictive press law, and sent it back for review. 
It has the power, should it exercise it, to withhold from the King 
the two-thirds majority he needs to let him gain the power he is 
said to want if he is to "save the countryv in a De Gaulle-like 
gesture. 

Foundation programming with the Assembly has been diverse. It 
- is assisting in publishing the Assembly records and developing a 

-. - pnfiamentary information and resource'service facility. ~t will 
strengthen the Assembly Secretariat, and provide a legal counsel 
pool of technical assistance advisors on legislation. Some staff 
will be sent abroad to Tulane University for training in legisla- 
t ive drafting . 



Although the Legislature is weak, the work of the Foundation 
has begun to give it greater institutional capacity to perform its 
functions properly, is important and should continue. Cambodia may 
have a situation and a culture in which this legislature could play 
a more vital part in governance than, for example, the more mature 
but impotent one in Indonesia. 

These institution-building efforts will not yield immediate 
returns, but this should not discourage programming to construct a 
potentially important element of the political process, if other 
conditions allow that process to continue. 

The NDI has also worked with the Assembly, but with individual 
legislators in fora and lectures focused on basic issues affecting 
parliamentarians. It has not a.ttempted to improve the Assemblyls 
administrative capacity. 

b. Political Parties 

This evaluation, since it is designed to address the future, 
will not dwell on the good work that the NDI and the IRI did with 
political parties in the pre-election period. There seems to be 
general admiration for their work at that time, which was charac- 
terized by flexibility and responsiveness. Embassy and USAID staff 
speak highly of it. 

Following the elections, however, the organizational needs as 
viewed by the parties that won seats seemed to slacken off, and as 
a result NDI and IRI programming in p'arty training both in the 
capital and the provinces became much more sporadic. We have heard 
some good things about some of the trainers brought in to speak at 
workshops, and we cannot personally evaluate these efforts or the 
Khmer language materials produced to accompany the lectures. What 
is evident, however, is that the light program intensity does not 
seem to have justified the heavy infrastructural expenses. The 
establishment of a resident, joint office creates the need to 
program, rather than necessarily reflecting the perceived value of 
such programs in the groups concerned. Because both groups tended 
to administer programs themselves, their progran~ming flow was more 
affected by staff changes than if they had given grants to institu- 
tions that had programming responsibilities. 

In plans for the fiscal year, the IRI had proposed the 
establishment of a radio station it would run. This plan was 
rejected by USAID as an inappropriate activity for an American 
political - - --- - - ~arLy, a decisiarr in which this +v&u&ioa eoneurs. More 
recently, the NDI has proposed the establishment of a Phnom Penh 
llpolitical party training college. To this evaluator this seems 
to be as politically inappropriate as a foreign-sponsored radio 
station. 



7 Politics is in a atate of f:Lux in Cambodia. The King has 
indicated he would like to return to initiate some new, ovorarchlng 
political approach to national salvation, which oven if constitu- 
tional might make the political party process more tenuou~, or 
other events may make the immediate organizational activitiee of 
the paxt,iss impossible or immateriirl. 

It would seern prudent for tha United States to have a lower 
profile in direct action with the :political parties for the next 
two years or so. This evaluator believes that the overarching 
position of the U.S. here should produce caution related to the 
political field, Should the political process remain on courae, 
party organizational work rnight again be continued. The presence 
of resident party trainers at that time could be considered. 

2. Conclusions on. Programming in Political PluraEism 

Neither the legislature nor the political parties have yet 
exhibited their potential to perform their respective roles either 
efficiently or effectively. The institution of the National 
Assembly is potentially vital to the functioning of the state and 
to the development of pluralism and then, eventually, democracy. 
Although it may be a very long time before it develops the capacity 
to perform its designated role in the halance of state power, it is 
important that it be strengthened adrninistrat ively and that the 
institution be built that can in future meet its constitutional 
requirements. This is a program that will require patience and 
continuous commitment. 

Political parties of a representational, rather than mobili- 
zational, stripe are in their infancy. The efforts to make them 
more effective in the democratic context are laudatory, but may be 
premature for the state of development in Cambodia and very costly 
compared with their likely, limited impact. 

The forces for pluralism in the society may arise more quiclcly 
from civic organizations, which in turn may eventually affect 
positively the actions of both the legislature and the political 
parties. We turn now to this consideration. I 
C.' Civic and Non-Governmental Development 1 

The United States has built support to civic and NGO organi- 
zations into its aid program for at least five reasons : such groups 
are one of the few influential constituencies for foreign aid left 
in the U. S. ; the U.S. has a heritage as a llcivic culture, of which 

- - - ..--- it ispzoud, snd- Gkak  khks &vie: growth through such organizations 

I 
has been an important element in its political development; that - - . such groups have done good work overseas; PIGO groups increasingly - 
are devoted to advocacy work that is of international as well as 
local importance; and that humanitarian concerns are an integral 
part of American culture. 



In programs :l.n which the IJ.9. focuruu~ nlore broadly than 
natural or man-made dlsaatars wharo NU00 borxme ths  principal 
programming tool, AID haa turned to tho NdJQ csmnrunity au program 
vehicles. A t  first, AID focuaad attention on intwrnat:ional NQOo, 
with which it was acquainted, and then on ixidigenous NOa au U~AJGDEI 
became more knowledgeable about their activities and potantials, 
and as thasa organizations grew. IJSAIUe, for the past, generation 
under pressurs t:o cut staff and administrative costs, saw tho NQOu 
as a means to retain USAID'S wholesale arjsistanco role, giving the 
NGOs the retail functions. 

This has been important in several fields of contemporary 
concern--law, human rights, maternal/child health, womonls activi- 
ties, and the environment, to mention just several fields. There 
are three types of NGOs: those that deal with local issues of 
concern to the immediate community, however defined; those that 
advocate public ]?olicies that are broader in scope; and those that 
coordinate NGO activitias in a variety of theme or other fields. 

Because democracy as a program goal ia ao difficult of access 
(see above), the intermediate and critical step of encouraging the 
development of pluralistic centera of power becomes essential. The 
NGOs, professional organizations, and related groups are some such 
organizatj.ons theat can contribute to limiting the authoritarian 
power of a central government, improving good governance, further- 
ing programmatic goals, and instilling the populace a sense oi 
personal and group efficacy and hope. 

Thus the NGO becomes not only the medium through which USAID 
programs (in law, human rights, etc., no matter how important each 
of these fields may be), but it is in fact the message--in their 
own right the NGO becomes important. We must remember, however, in 
this NGO euphoria the danger that if power is personalized at the 
political level, .it is likely to be similarly attuned at the NGO or 
institutional level. 

Because NGO1s have this potential, authoritarian governments 
or those that feel threatened often attempt to limit their growth 
or activities and their contacts with the outside world and foreign 
funders . 

1. Civic Organlzatione in Cambodia 

The NGO conc:ept, always weak except in religious organiza- 
tions, was destroyed in Cambodia in 1975, and only recently was 
resuscitated. Many may be the incipient administrative means for 
personal notoriety, support, or power. Others are well-meaning but 

- &, - &far;; &re SE&W i-mperkartt farces far pmgres~ as aCvocaEes 
of public policy reform. There still is a strong tendency for 
centralized control, but increasingly these groups, some of which 
are supported by some of the approximately 110 international NGOs 
operating in Cambodia, are assuming importance. For example, there 



arc?, amid to ba lyoma 12 important: Cambodian NUOrj J,n tlie hunran rLghtu 
fiaLd ixLona, Thsres arcs about: 200 Cambodian NCYOu, 

2 .  Programming Elamenta 

Tha Asia Foundation hag provided major uupport to t h e  
Cambodian Institute for Human Right# ($247,000) to upgcado human 
rights instructors, who will train athsra f r ~ m  the NQO community, 
and who will ~ L B O  prepare teachilly materials in Khrner. The CIHR 
will albo use Eunda to sustain a sarias of workshops and weminnrs 
on the ~on~titution. It will also contitiue a B B ~ ~ . O U  of NQO 
training and management courses and nlseds alssosemants that in fact 
upgrade the activities of other NQOs. This aspect of the work is, 
in effect, a type of activity that AID ueed to agonsor when it gave 
DPUs (Development Program Grants) to U.S. NUOs. The program is 
imaginative and shou1.d be monitored closely. 

The ioundation has also funded POSOD, an NGO composed of 
National Assembly members acting in their priva.te cagacitiee (if 
this is possible in Cambodia) to explore human  right^ issues in the 
provinces. Although the leadership of the Assembly clearly wished 
to exercise control of this activity through screening the Founda- 
tion's support, the Foundation has felt that the principle of the 
private organization should be maintained. Othere have argued that 
for M. P. s 130 form their own NGO tends to undercut the civic work of 
local institutions. The Khmer Kampuchea Krom, a human rights group 
concerned with the Cambodians who have lived in Vietnam but retur- 
ned to Cambodia have also been assi~ted by the Foundation. 

The Foundation has supported some activities specifically 
designed for women, such as the Women's Voice Center (formerly 
called the Women's Committee for Non-Violence and the Election) 
which produced ,videos in a public education program. The five 
women in the National Assembly, about four percent of the 
membership, are included in those activities, as well as in a11 
Foundation programs. USAID concerns, however, are more clearly 
articulated through the PVO Co-Financing project, which directly 
supports women's groups. 

Although there is a freer prebs in Cambodia today than has 
existed in the past, it is increasingly subject to harassment. 
Papers have been closed, an editor possibly murdered in a 
questionable motor vehicle accident, others threatened. English 
language press and journalists have been warned. The concept of a 
free press governed by its own code of ethics is an important 
element in the movement toward pluralism and transparency. 

- - Tire-;Astamdzitlon Support is in keeping with a long tradi- 
tion of such activities in other countries, and is important for 
the development of the fourth estate in Cz bodia. The Foundation 
has just requested USAID concurrence for an additional $40,000 to 
be provided to this group. 



The Foundation, with non-USAID fundla and under a aoparate 
program objective of nconfidence building measurss,ll is assisting 
the development of the private Preah Sihanouk Raj Centre to act as 
an independent source of policy analysis and to cor~duct seminars, 
conferences, etc, It i~ too early to determine the effectiveness 
of thin organization, 

3. Coordination in the Civia Beator 

Coordination within USAID in the NO0 programs is in the 
program off ice, to which indi.vidua1 pro j ect managers .report. As 
far as the USAID portfolio is concerned, it is quite reasonable. 
USAID is generally aware of the variety of programming by both 
donors and local NQOs in fields that fit within its priorities. 

There are several forms of broad NGO coordination. The largest 
is the Cambodian Coordination Committee (CCC), which is a member- 
ship group of some 70 of the 110 international NGOs. Under CCC 
auspices are a variety of sectoral groups that coordinate the 
activities of specialized interests (e.g., the Urban Sectoral 
Group, etc.). There Is also the International Forum, composed of 
some 40 international advocacy groups. In addition, there axe 
coalitions of organizationa that focus on cross-cutting issues, 
such as women, and who are said to have had an impact on the 
Constitution. Coordination sometimes involvea group agreement on 
standardized per diem rates and other questions so that groups do 
not find themselves competing for participants on the basis of 
money. Some coordination also exists at the provincial level; in 
Battambang, for instance, three human rights NGOs meet about 
monthly to discu~s specific issues. Further comments of the 
question of coordination in che N60 community are contained in 
section G-6 below. 

4. Conclusions on Programs in Civic Development - 
Programming with indigenous NGOs included in this project seem - 

to have generally been effective. That NGO community is not cap- 
able of sustainable action without foreign support. Although some - - 

of these groups would continue to exist without foreign funds, many - - 
more might wither away, but those that remained would be severely 
handicapped. Although USkID or Asia Foundation assistance to these 
groups might cease, other foreign organizations would probably step - 
in to support these organization, but with perhaps somewhat diffe- - 

rent foci. 

Over time it is quite possible that there may be nationalistic 
_reactisms tso the scLivLkiea o-2 ame Lam1 W E B S  as ++agentsn of - 

foreign influence. Indeed, the high intensity of this foreign 
presence make this a natural target for some group's political -- 

purposes or to deflect attention from local failures. It is thus 
important that these organizations seek core support from local 
sources as soon as the economy enables this to take place. This 



would increase their credibility in their own uocioty. 

Work with the NU0 community offera perhaps t11e moat immediate 
means to move a uocioty towards tho pluralistic goals that it has 
set for itself, and should continuo to be stressed. 

D. Eaonomia Liberalization 

The movement from a centrally planned econcmy to one more 
oriented to the private sector is a tortuous path. Inflation, 
rent-seeking, redundancies, and social dislcc~cion are often 
attendant in ite wake, as rules and regulations collapse and social 
safety nets are often lacking. 

AID has postulated that the movement from centrally planned 
economies to open market economies is directly linked to the growth 
of democracy--plural economies le!ad to plural polities. This seems 
based on an Eastern European model that may not be relevant in 
Asia. One need not question the value of economic competition and 
the collapse of centrally planned economies to question the link, 
although it seems evident that market economies will eventually 
threaten the stability of political. mobilization systems. 

1. The Market and Cambodian Society 

US~I~/Carnbodia does not make that intellectual leap of faith 
in its Strategy. It calls for a market-oriented approach to reach 
both broad-based and sustainable growth, efforts that should be 
supported. It has fostered programs in education that relate to 
training, essentially for the private sector, as contrasted with 
normal Cambodian economic training which is designed to deal both 
with classical economics and prepare individuals for work in 
various ministries. 

2. Economic Programming 

The core of the economic education program is the Economic 
Science Institutela Faculty of Commerce. This is the first attempt - 
in Cambodia to provide a modern business education curriculum. Al- 
though this is the second year of the program, the school is in 
transition from a five to a four-year curriculum. The certificates - 
that will be issued to graduates are recognized by the Ministry of 
Education. - 

USAID, through The Asia Foundation, has also supported the ' 
G e ~ ~ 3 s k c 3 ~ 3  Pzegratrt &a Btrsfnaas Education Cknawn IocaIly as a "mini- 
MBA program") that is designed to provide continuing education to 
those who would like to go into the private sector. Over 200 
students have gone through the course, and while attending one of 

- the graduation exercises in writing and presenting a business plan, 
there was impressive participation and articulation by students, 



incl.ucling women. The project is meeting a need that seems 
evidexitly acute, and the program should be continued, either under 
Foundation auspices or as a separate program. 

3 .  Conalusione on Eaonomia Liberalization 

The busl.ness programs supported by USAXD through The Asia 
Foundiation seem both popular and effective. Students in the 
Georgetown program seem to have gained the capacity to articulate 
busincsss goals; women participate freely in the courses, and there 
is a general level of enthusiasm. The contract law course is a 
separate course unconnected to any particular school but sanctioned 
by the Ministry of Juetice. It is just beginning, so there Is no 
way t13 judge what receptivity it will eventually have. 

Some of these projects are carried out beyond the normal 
educational system. They seem effective, but are not sustainable 
without foreign assistance. They are in apposition to traditional 
educational programs. The importance of this issue lies not only 
in problems associated with sustaining these efforts, but also in 
the acceptance of the certificates awarded to graduates when they 
apply for other jobs. Some argue that because these individuals 
will essentially go into the private sector, this question is 
irrelevant. This may not the case, for to attract students and to 
contribute to the society as a whole, the graduates need the 
mobility that official recognition of such certificates would 
bring. The Foundation should make every effort to see what can be 
done to assist in this process, 

F. Labor 

1. Labor in the Cambodian Context 

A very small percentage of the work force is in the industrial 
or manufacturing sector, an even smaller percentage are in firms or 
factories that are large enough to warrant organizing or are not 
family firms.'' The need for adequate labor legislation and safety 
regulations, together with the ability to organize, are essential 
for pluralistic growth, but the real i~lsues in organizing labor may 
be not in the industrial sector, but in rural communities. There, 
traditional patterns of cooperation have been destroyed and the 
populace may be quite skeptical or suspicious of organizations that 
attempt to mobilize farmers. Rural problems deserve greater 
attention than the U.S. has given them here. 

le In a sense, some of the societies with porous borders, inefficient and 
small scale industries, and weak labor forces and investment climates have 
effectively abandoned an industrial future to major and efficient, low cost 

- producing countries. Thus Chinese goods dominate Burma and Laos. For the 
foreseeable future, Cambodia will be subject to Vietnamese, Thai, and Chinese 
manufactures (and Japanese goods through those societies). - 



Cambodia has a 1992 labor law that MPLI belicvcs is inade- 
quate. Othsrs say khat: it ia unfriendly LG foro:Lgn investment 
because It mandates free madical care, a full-time tloctor, and a 
clinic for every factory employing over 50 people, It also makes 
firing anyone virtually imposalble. Labor Legislation evidently 
needs a thorough, professional review not only by lawyers, but by 
both labor and ma~nagement spa cia list.^, and within the context of 
Cambodian-kmericaa negat:Lat ions on a hilateral trade agreement and 
GSP and MFN status, which the Embassy belies is important. 

2, Conalucions on Programs in Labor 

Labor programming is a field still too new in Cambodia about 
which to draw conclusions. Programming in this area may be desir- 
able, but should be carc?fully coordi,nated with that of the ILO, 
which already has bean working there. 

F. Tha International University 

The Asia Foundation has been developing the concept of a 
private International University of Cambodia that would encompass 
three fields : law, business administration, and general arts and 
sciences. It has reached this conclusion because of the anti- 
quated, corrupted, and faiied archaic government-run university 
system that meets the needs of nkither the students nor the state. 

Draft papers are circulating that deal with parts of the 
curriculum and the rationale for this proposed university. An 
impressive amount of planning has already taken place. More is 
scheduled; seminars on the law and business aspects of this 
University will take place in Phnom Penh under Foundation auspices 
over the next several weeks, and en,gage a number of internationally 
distinguished scholars. They are to critique the existing plans, 
and develop fuller details of its proposed operation. 

There are three options: [I] keeping the programs ad hoc and 
separate, as they now are; [21 joining the University of Phnom Penh 
as a fully autonomous, self administered unit (for which there is 
precedent); or [31 development of the new, private institution. 

Since the planning is in process, and there is no final or 
complete document to which to react, this evaluation cannot judge 
the merits of the case. Management and budget details are not 
available at this time. We had thought of suggesting an Asia 
Foundation-sponsored quick assessment of higher education in - - 
Cambodia, but in effect t k g e  seminara m y  perform much ~ f i  t k k  
worE. 

Several issues will remain whatever the seminars decide. They 
involve feasibility and Cambodian approval for the effort (thus 
assuring its graduates1 roles within the society commensurate with 
their education), funding and costs, and the term of commitment. 
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No specific funding %evela have been mentioned, but the 
project: would involve a heavy dose of technical assl.r~tance at 
senior and junior levels. The plans call for partial support 
through tuition, with 50 percent of studento on scholarships of 
some sort. Now, higher education is' theoretically free, but 
students often pay in bribes sorne 10 to 15 times the national per 
capita QNP for a year of school ($2,000-3,000). A school whose 
operations or recurring expenditures are funded by tuition (or 
bribery) becomes elitist, exacerbating class and economic 
differences that a state ouch as Cambodia at this time may not 
politically be able to afford. 

The U.S. Embassy has indicated that if it were to back the 
idea, the funding ahould be international. This is important not 
only because of limited U.S, resources, but it would likely be inore 
politically acceptable and less a target for nationalist sentiment 
if it had multiple donors. This evaluation thus supports acquiring 
a wide breadth of support should the project proceed under any of 
the above three options. 

Another issue is the length of commitment. Building this 
institution would probably require a decade of major, sustaining 
support, and continuing foreign donor assistance thereafter. The 
bureaucratic issue facing both USAID and The Asia Foundation is 
this : would moral commitment to this project by either organization 
mortgage the budgets and prestige of the other one, and is this 
acceptable to either or both? Could either or both organizations 
exit gracefully in the eyes of the Cambodians on either success or 
failure of the effort? Would USAID fund the project without the . 
Foundation should that become necessary, or would the reverse 
happen? 

These questions cannot be answered here, and indeed cannot be - 
adequately considered until the worlc of the planned seminars are 
completed, and their studies are available. The wlan has several 
aspects that need high-level attention; most imporcant is Cambodian 
official acceptance of the desirability of a major private univer- 
sity. A successful venture from a donor -perspective might - 
effectively force improvement in the public university, but it 
could create enmity. The topic deserves serious study. 

G. Administrative Performance 

Twn aspects of L X D ' s  administrative performance should be - 

separated. The first concerns the AID Regional Support Office in 
Bangkok, servicing Cambodia, the second focuses on ~S~I~/Cambodia 
itself. 



a. AID Regional Bugport, Bangkok 

The regional support office of AID in Bangkok was responsible 
for the contracting of the grantees. The demands on that office by 
USAIDs in the region may overwhelm the capacities of the staff 
there to respond in a timely manner, and it is evident that funds 
may become available at a late moment, which delays contracting. 
It shou1.d be noted here that USAID/Cambodia has requested addition- 
al in-house staff to enable them to respond to the needs locally in 
a timely manner. Given the number of NGO and other grants and 
various contracts, this would seem necessary for an efficient 
oparztion. 

In this project, all three grants were originally made on the 
last day of the 1992 fiscal year. According to one sourae, the 
grantee had no opportunity to see a draft of the agreement before 
that date, and no chance to consult on the appropriateness of its 
provisions with his superiors. One grantee was told to sign the 
agreement or lose the funds. 

This last minute pressure, wherever responsibility lies, is an 
unconscionable mode of operation, and is reminiscent of actions on 
projects in the predecessors to AID in the 1950s, when certain 
governments were forced into such an untenable position and no 
signatory could say to higher authority that he had nlostu these 
funds by refusing to sign the agreements without negotiating. This 
mode of contracting by the Agency as a whole could be, and some- 
times is, interpreted by grantees as an attitude of arrogance that 
is inappropriate in the contemporary world. 

A11 agreements/contracts should be properly negotiated with 
sufficient time for both parties to consult with their respective 
headquarters over any terms that might be in dispute. 

There is a close link between USAID and the Embassy in the 
operation of the project as a whole. This seems to have been a 
product of the politically delicate period leading up to the elec- 
tions in 1993, but it has been maintained. Requests for authori- 
zation to shift funds or make new subgrants, once received by the 
Project Manager in USAID are forwarded under cover of a memorandum 
recommending action to the Project Officer. In cases where there 
might be political implications, this is shared with the USAID 
Director and the Embassy. The Ambassador takes a personal, sup- 
p&;i;-it;e interest fn this USA333 prbfe~t, and is said: to want to be 
kept informed in detail of progress. Since the situation in 
Cambodia is still quite volatile, and all personnel and training 
must be approved (see below), many requests for changes come in 
from each of the grantees. The Project Manager usually responds 
efficiently, but even if this is the case, the approval process 
takes time and a great amount of paperwork. 



In some programming cases, and in some personnel cases, the 
USAID has refused to concur in planned events. This evaluation 
cannot review each of these cases and their relative merits, but it 
is apparent that in the present fiscal year the times when USAID 
has questioned the Foundation have been fewer than thoae related to 
the Institutes. 

Relations between USAID and The Asia Foundation since the 
arrival of the present Representative are universally said to be 
excellent. There is close consultation and discussion on substan- 
tive programming issues beyond the formal approval process. A firm 
degree of mutual trust seems to have been generated that obviates 
the necessity for cumbersome grant procedures that should be 
amended (see below) . 

The situation with the Institutes is somewhat different 
although the same ground rules apply. Here the activities are all 
po1.itically oriented (even if intentionally neutral), and the 
degree of concern is greater because the risks are significantly 
higher. Perhaps because of the degree of easy access the Insti- 
tutes have in Washington, this may smart more than with the 
Foundation. 

Overall, the administrative style of the USAID has been in 
accordance with the grant agreements, efficient, and collaborative, 
although the inevitable, but occasional, disagreements on specific 
program issues have arisen. The identification of USAID intimately 
with the subgrantees, as well as with the grantees, has lead some 
Cambodians to try to deal with USAID on approval of projects even 
before the grantees (The Foundation, Institutes) have done so. In 
some cases, USAID is more aware of subgrantee issues than the 
grantee. This is not healthy for either organization or for the 
image of the U.S. and the non-governmental field. 

It is apparent, however, that the restrictive rules governing 
review of grantees under this project do not apply with the same 
stringency with some groups funded under the PVO Co-Financing 
Project (e . g. , PACT) . PACT is funded under a cooperative agreement 
that, while still restrictive, is far more liberal than that under 
the democracy effort. This may h.ave been suggested because of the 
close link to'politics, but the need for grantee controls in this 
project should be reviewed (see below) . 

One as~ect of the close relationship which should be monitored 
is the of either organizationto imply long-term commit- 
mtrs €fiat are taken in the Ca-mbodian community as mortgages of the 
funds of one organization by thc other. The principle should be 
kept in mind although no actual case has yet occurred. 



2 ,  The Asia Foundation 

Consideration of The Asia Foundation administrative perfor- 
mance must be divided into two phases: before October 1993 and 
thereafter. Thio conveniently begins the second phase with the 
start of FY 1994, and also corresponds with the arrival of the 
present Foundation Representative. 

The first phase of tlie Poundationts program has been virtually 
uriversally criticized by the Foundation's own staff in several of 
its offices, by USAID, and in anecdotal information through a 
UJAID-requested but private audit report that has not yet been 
officially conveyed either to the USAID or the Cambodia office of 
the Foundation. During that period, there was a clear adminis- 
trative failure of the Foundation's systems of control. The phase 
since October 1993 has been highly acclaimed for the reversal of 
the decline and its positive recovery. 

The issues relate to the staffing of the Foundation, the loci 
of responsibility for its work, the capacity and extent of moni- 
toring of subgrantee projects, and the types of administrative 
relationships that the Foundation had with AID (see the above 
section on USAID) . 

The Foundation, during the first year of the grant, made the 
major error of effectively (read ineffectually) dividing the 
responsibility of the office decisions in Cambodia between three of 
the Foundation's offices: the staff in Cambodia, the regional 
Foundation office in Bangkok, and the San Francisco headquarters. 
This seemed to have been done because of the highly political 
nature and delicacy of the U.S. effort in Cambodia, as well as the 
large funding for the Foundation under this four--year program that 
seemed to require headquarters oversight, as well as logistic and 
staff support from Bangkok. 

The result was administrative complexity that, together with 
the objective situation in Cambodia where the Embassy prohibited 
all grantee activities in the month before the election, resulted 
in programming delays, and USAID programmatic control limited the 
Foundation. In addition, the assignment of staff who had no 
previous administrative or programmatic experience with the Founda- 
tion resulted in an administrative minefield almost comparable to 
the real one pervading Cambodia. Accounting was seriously inef- 
ficient; the issue of donor counterpart funds required by USAID 
were not substantively addrwedl. US_?LL) as a result serieusly 
--*- 

considered terminating the Foundation's grant. 

The situation markedly changed after September 1993 with the 
arrival of an experienced Foundation Representative and the 
establishment of the Foundation's Phnom Penh office as an auto- 
nomous Foundation operation. Since that time there has been 
virtual universal approval uf the Foundation's activities. The 



abnormality of the Foundationls operation in Cambodia, aside from 
the uncertainties of the state itself, stems not from the Fo~1nd.a- 
tion's own operation, but from the administrative relationships 
with USAID, which may be unique in the Foundation. It has nega- 
tively affected the Foundationls capacity to program. 

The Foundationls strength has historically resided in two 
attributes: the autonomy and flexibility of the field office with 
ita capacity to respond to the unique problems facing the society 
in which it operates, and the speed with which it can respoild to 
appropriate and unanticipated needs. These were both seriously 
compromised in the Foundation's operation in Cambodia through 
administrative controls. One could argue that the very attributes 
that USAID ttboughtll from the Foundation were vitiated by the 
regulations USAID imposed on it. 

AID inappropriately presaed on the Foundastion a "grant agree- 
ment" that: was in ef fect a "cooperative agreement" on September 30, 
1992, the last day of the fiscal year. It was provided without 
previous drafts available to that organization, and the Foundation 
was told to sign it or lose the funds. Under normal time consider- 
ations, and if San 2rancisco staff had been available for consulta- 
tion at that time, it is likely that thio document would not have 
been signed, but rather renegotiated with some of the more onerous 
provisions eliminated. In effect, the agreement undercut the 
autonomy, flexibility, and speed with which in effect the Founda- 
tion was hired to perform. 

This agreement, still in force and applied as well to the 
National Democratic Institute and the International Republican 
Institute, contains a variety of restrictions and reporting 
requirements on Foundation (and Institute) activities. We under- 
stand that some of these are regarded as mandated by Washington, 
but even those should be reconsidered when they fail to serve U.S. 
interests and Cambodian needs and retard programming. These 
require : 

1. USAID concurrence on all grant activity either through 
annual plans and budgets, quarterly work plans, or 
separately for items not included in any of the above; 
also requires submission of quarterly reports to inform 
USAID of completed activities, 

2. USAID concurrence on a11 international travel; 
3. Concurrence on all local and international participant 

trainees by name prier ko any a e i v i t y ;  
4. USAID concurrence on all consultants and staff; 
5. Approval on all procurement over $10,000; 
6. Cambodians selected by the Foundation for overseas travel 

to pass AID-mandated English language tests whether or 
not the Foundation considers the grantee's English 
adequate for the assignment. 



The Foundation indicates that approximately one-third of the 
Represantative's time is spont on these report:Lng  requirement^ 
alone, and that at leaat throe person-yoars of office staff time 3.s 
spent conforming to UgAID regulations. 

It is ironic to note that the Foundation has :I.nformed USAII)~" 
that it llprovides the subgrantees with a high degree of autonomy 
for actual program impl.ementationM after strategy and procedures 
have been agreed. It is this autonomy that USAID in fact has 
denied the Foundation itself. 

Providing such freedom to subgrantees may be sound policy, but 
in such a complex and large program one must raise the issue of the 
administrative capacity of the Representative in monitoring ade- 
quately this extensive portfolio, which by its nature is labor 
intensive. This monitoring cannot appropriately be transferred to 
USAID. The Foundation will have a new assistant representative in 
July, which should ease the problem, and the friendly, personal 
consultations between USAID and the Foundation will have to be 
redefined. 

At present, the Foundation's capacity for monitoring its broad 
portfolio is too limited. This evaluation believes there is a need 
for the Representative (not only local staff and contractors) to 
visit the provinces to check on subgrantee activities, but also to 
seek new programming opportunities, a function that cannot be fully 
delegated to others. 

This evaluation considers that USAID control has undercut the 
programming flexibility of the Foundation, and identified the Foun- 
dation with the U. S. government in a manner that is destructive of 
the image of the NGO that the U. S. is pursuing in Cambodia over the 
1-ongzr term. It is only fair to state that USAID believen that its 
intervention has saved the Foundation from a number of serious 
mistakes because they had more understanding of the local scene. 
Both opinions indeed may be accurate. 

This evaluation understands the political concerns that may 
have prompted this close control over the Foundation in the very 
sensitive pre-election period in Cambodia. It also recognizes that 
in the period that the Foundation was not operating as an autono- 
mous office in Cambodia with experienced and senior staff this may 
have been perceived to be necessary. Over the past year, however, 
and with the record established by the Foundation, this arrangement 
is no longer administratively appropriate, if once it ever was, nor 
is it programmatically effective. The present political situation 
is ind_eed com~lex and semiti=. Close soe-rd-i~akion w-i; th the B. 9 .  
Embassy is essential. We believe that it can be accomplished 
through informal relationships as well as though a more restrictive 

l9 The Asia Foundation Workplan, October 1, 1993-September 30, 1994, p.3. 



structure. 

In Section 111 below, we strongly recommend that the agreement 
bo completely revised and J.ibcralixod to give the Foundation ndrnin- 
istrative and programmatic autonomy within general programmatic 
guidelines to be aatablished and negotiated, a,nd that an annual 
budget and a semiannual reporting system be established to replace 
tho cumbersome activities now in force. All USAID compliance needs 
~lhould be eliminated, UBAID, with its overall U.9. government 
capacity to cease Foundation funding at its discretion and within 
the general and accepted rasponsibilities of the Ambassador, as 
well as to deny further support, has sufficient inherent controls 
to satiufy any bureaucratic ne.sd. Even AID in Washington need only 
notify the Congress of new projects not in the Congressional Pre- 
sentation, and need not receive their explicit concurrence on 
programs or staffing. 

3. The National Democratic and Xnternational Republican 
Institutes 

The administrative performance of both the IRI and the NDI has 
generally been weak. This is perhaps due to the i-nexperience both 
in Cambodia and in operating a field office without clear demar- 
cation of responsibilities between the headquarters and the field, 
and rather extensive changes in personnel at various levels. The 
program effectiveness in the pre-election period was said to have 
been very high for both Institutes, whose work was widely'appreci- 
ated. 

Following the elections, however, the parties seemed to have 
felt less nzed to engage in organizational training, and the work 
of the Institutes was more sporadic than continuous. Changes in 
staffing, the constant movement of international personnel (some of 
whom were said to be excel.lent, some major problems) gave little 
continuity to the effort. This resulted in high administrative 
costs. Although the Institu5es presently share quarters, and one 
person has remarked that is an excellent physical symbol of how a 
party in power and one out of power can cooperate in a democratic 
tradition, the IRI has requested funds to move out in FY 1995. If 
the program is continued, this should be resisted. 

There have been two programmatic problems with the Institutes 
that came to the attention of this evaluator while in country. An 
apparently disaffected NDI employee who was due to meet with the 
evaluator left Cambodia before that meeting could take place. The 
employee seems to have been one of a number of personnel who have 
ha& pr&lems with the profeet in Cambodia. In the IRI case, a 
plan to have a mutual project with a Cambodian NGO in developing 
provincial centers fell apart with a vituperative letter from the 
leader of that NGO that was widely circulated in Phnom Penh. The 
IRI has since sought another partner, but this is complicated as 
the new partner (CIHR) is also the recipient of USAID funds through 



the Foundation for a different set of aativitieu. A ma:)or irjnuo is 
the capacity of the CIWR to manage its important human r i g h t l ~ ~  
portfolio funded by aeveral donors, each w:J.th programmatic 
interests. The IRZ, the Foundation, USAID, and t h e  NCJO 
community are uub~oquently involved in a dlsp~xto. 

IRI hacl wanted to fund and manage the planned provincial 
centers directly (a poaition on which USAID disagreed) because the 
operating style of the Institutea io not to make subgrants (as is 
that of the ~oundation), but to manage projects. USAID felt that 
a politically oriented U . S .  Institute should not be in the 
sensitive position of managing directly provincial democracy 
centers, and that in any case local NGO adminintrative capacities 
should be strengthened. 

The costs of managing the Institutes han been very high for 
the rer~ults, which themselves cannot be evaluated here. The 
programs have been well received, according to some M.P.s to whom 
we talked, but major questions remain concerning sustaining a 
reaident operation here at this time. 

4 .  AAFLI 

AAFLI set up a small resident office in Phnom Penh in January 
1994. It hopes to expand it in the next fiscal year. This evalua- 
tion has no information and thus cannot comment on its administra- 
tion. Operating out of Bangkok, AAFLI has sought to influence 
labor legislation and plans to engage in a full-blown program 
should USAID approve of its applicatian. 

AAFLI normally deals very specifically with unions and rel.ated 
legislation. It has not sought out understanding of or operations 
in the issue of labor and development as a whole. Suggestions 
follow on efforts that might make to broaden their range of inquiry 
to correspond to that of the Ministry with which they would work in 
order to make their presence here cost effective. We should note 
that the Embassy does not have a designated labor reporting offi- 
cer; it is handled by staff with other responsibilities. Insofar 
as the AAFLI representative understands and programs effectively 
with labor in Cambodia, it might be of importance to the Embassy. 

5. Administrative and Program Coordination 
- 

There is close coordination between USAID, the Embassy, and 
each of the grantees. Coordination among the grantee's th.emselves 
is a product of personal relations, which seem rem~mhle, . - - -, 

There are, however, over 200 foreign and indigenous NGOs that - 
- are active in Cambodia in addition to 25 bilateral aid programs, 

and several multilateral programs as well as UN agencies. USAID 
itself funds 23 NGOS, some of which (PACT, etc.) provide subgrants - to Khmer groups. Although many of these groups operate in fields 



outside of USA::D Int~rost, tha bui%dirrg of NOO, r ~ l ~ r d . j , ~ ~ t : . i . ~ ,  
uapacity i high on t h e  USAID ng~nda, 'J'httu aoordLrlut iavl i a  
important. 

It ia ovide:nt that them iru u paucity of trainad talent:  in tho 
country and fragile and Limited institutional capacity. With the 
boat of wille, foreign aid organixations oftan cornpato for the 
attiantion of tho19e who are clearly leader0 and are talentad, and of 
those organizations with demonstrated potential, Thia result# in 
people and institutions that are often overworked, unfocuaod, and 
take on commitments that they may not be able to honor. 

Within USAID it might be desirable to combine the activities 
connected with the monitoring of the Democratic Initiatsiven Project: 
with the PVO Co-Financing Project to ensure coordination at least 
within the USAID portfolio at a project manager level. It is our 
understanding that staff changes will occur that might allow that 
to happen in the natural course of events. The combined portfolio 
could not, however, be handled by one person unless the administra- 
tiave and reporting requirement were liberalized as suggested below. 

6. Findings and Conaluaione 

USAID management of the project has been prudent and firm, and 
the U. S . Embassy supportive and sympathetic. USAID1 s early control 
wals probably justified by Embassy concerns about political sensiti- 
vity. Tho sensitivities in the Cambodian context remain, but are 
clearly less acute. The Asia Foundation has in the past nine 
months demonstrated maturity of judgement and administrative capa- 
city, as well as local authority. Restrictions on its adminis- 
trative autonomy should be lifted, and the USAID reporting require- 
ments should be markedly liberalized as below. The Institutes 
still require Embassy and USAID guidance. As long as their prog- 
rams co~tinue (see be! ow) , monitoring of their agreements should 
continue in force. 

G .  Cross-Cutting Isaues 

1. Sustainability and Abeorptive Capacity 

The issue of sustainability is a cardinal principle of AID 
programming, and thus of evaluations concerned with USAID-funded 
projects. The dire state of the Cambodian economy, the fragility 
of its political coalition and its leadership, the weaknesses of 
its institutions, and the personalization of power at all levels 
should .--- exglaig why the mrmzl criteria f a  susC&iaabili&y s imp iy  
cannot apply here, At this time, how the political process will 
evolve is uncertain in the post-Sihanouk era that is rapidly 
approaching. Institutions were destroyed under the Khmer Rouge, 
some rebuilt on an irrelevant centrally planned model, and now have 
been restructured to reflect a new era. But the trained staff are 
lacking, those employed are underpaid to a degree that legal living 



haa baaorno irnpaeaibla, and carruption--fiedeaaary for aurvlval at n 
law Eavel-ahae become ubiqultoua and undercut@ tho g01L tidal 
log;lr.l,tnaay sf the regl.me, 

No gra-je~t: reviawod car1 be ~ugtaixlsd by l o c ~ c l l  reaourcen at 
greesnt. levels beyond t h e  tesmination of their funding. Catnbc~dian 
cronrcsa are lacking, a r ~ d  nro unLikely La be soon available. Some 
inetitutianrr may cant;inue and even flourish, but they will do aa 
beaauas of t h e  plathora of  Eor~ign aa rp i~ tanco  that: baa bocomo 
available to groups operating In the fietlde, of democracy, law, 
human rights, economic libaralizacion, and the presa. 

The government will continuo to Eund public organizations, 
The Institute of Economice, for example, will no doubt continue, 
but without foreign teachsre and support over the medium term there 
would be regreasion (the Ml,nistry of Education only  upp plies 
ealaries--$23 per month--to teachers at the Univereity of Phnom 
Penh. There are no local funds for maintenance, books, even elec- 
tricity). The hope, as some have expxossed it, i~ that program 
continuity over a sufficiently long period (to the end of the 
century LEI somef !mes mentioned) may result, however, in the indi- 
genizat ion of some reforms (curriculum reforms, for example) that 
will be sustainable even without foreign assistance even if at 
lower levels of performance. Thus, achieving sustainability status 
in Cambodia even in government circles will mean a continued 
commitment of resources to many of these institutions. 

The absorptive capacity of most Cambodian organizations and 
the government itself is limited. Only about one quarter of the 
$800 million in promised foreign aid has been disbursed. They are 
dependent on foreign assistance for all development activities, 
there is limited capacity to raise private funds in Cambodia, and 
the Government is incapable of funding adequately the activities 
and industries it operates. 

The state of Cambodian redevelopment is so rudimentary at this 
point that the issue of replicability of projects by the government 
with its own resources is not germane. The early stages of foreign 
aid under the new administration make projects, even if noted as 
pilot ones, too early in their maturation to determine effectively 
their potential and their replication. 

Although many might hold this position, there is a counter- 
niliq force ozxs !ihaas& w. 42i&h3%& fs trying to move mpimy 
on foreign aid projects (the legislature is far slower as it grinds 
through the unfamiliar legislative procedures that are now being 
established). The Cambodians want to see progress, and donors are 
also anxious to demonstrate administrative effectiveness and 
project efficacy. There is a danger, often noted in foreign aid 
and already evident here, that a good idea is swept up in the need - 



for damonatrating groglrs,sa, Rnthsr then start with ono oxampla arld 
study its rasults, eoma winh to move too quickly in tho hope that 
something is better than nothing. Tho idea icj turngl-,ing, given tha 
nsedrs, but ~lhould b0 resisted. Asaunling that the present govoxn- 
ment holds together until the next election, an assumption on which 
the adde are almost: anyone's guess, as the procosrr toward that 
election builds up one can anticipate tha,t rapid project replica- 
bility will become a major driving force of those in position. 

There have been instances when donore a ~ d  recipients want to 
move too rapidly into uncharted seas, This is apparent'in certain 
typea of provincial programming, in which the proliferation of 
legal, human rights, or democracy centers in the provinces ahould 
perhaps be tested by pilot projects, More ~lpecifically, the 
Battambang court project is an impressive effort that slowly is 
having an effect. Rather than establishing a number of new 
provincial court training projects at thin time, thought might be 
given to using Battambang as a first stage training center for 
other provincial court projects, and then--based on experience-- 
move to a broader provincial base. 

Replicability should perhaps take second place to project: 
effectiveness. 

3 .  Human Resource Development 

Cambodia is generally bereft of indigenously trained personnel 
at all technical and managerial levels. Those that were educated 
fled or were executed after 1975. Those that were trained abroad 
often have an education unrelated to contemporary needs, e.g., 
Moscow or Vietnamese economists trained under a centrally planned 
system. 

There are, of course, well-trained individuals. Many were 
educated in France and are of an older generation, but still influ- - 

encial in determining the policy directions of government in lin- 
guistic and cultural terms. These is also a remarkable group of 
individuals who indeed provide the backbone for many foreign 
assistance programs. These are Cambodians trained in the camps 

- 
along the Thai border (especially Site 2 ) ,  forming almost an alumni 
group that has found its way into the NGO community and into 
government as well. There is also, and importantly, the talented 
group of Khmer-Americans (also Khmer-French) who have come back 
(sometimes only for +%mporary periods because of overseas family 
commitments) to assist in the redevelopment of their country that - 

they may have left as children. 
- -  - - = 

- Those trained in Cambodia since 1978 have suffered, Their 
education has been inadequate, their incentives limited. They have 
neither the disciplinary training nor the breadth and international 
experience to bring Cambodia into the world community as it needs - 
to be brought. Although many are well motivated and concerned 



about the dire etate of the nation, they lack materinla, language, 
breadth of experience, and the training to enable them to compote 
in international. fora, ' 

This evaluator, in earlier studies of foreign aid in a variety 
of countries, has been told at the highest lovols and even in 
villages that the single greatest contribution of any foreign aid 
program has been training. That training, in terms of the 
efficiert use of resources, might be done herc, some carried out 
abroad, but whatever aspect of the program is reviewed, training 
will be important, There is clearly a demand for training, and 
families will pay exorbitant and illegal fees to place children in 
schools where parents feel the children will gain the requisite 
skills to prosper. 

Yet the absorptive capacity of existing institutions for new, 
even talented individuals, is extremely limited. The World Bank 
has calZed for reductions in the over 150,000 civil service (some 
ministries do not even know the number of their own employees), in 
the 145,000 man military (with 2,000 generals and some 10,000 colo- 
nels), and in the state economic enterprises (the public sector). 
Newly trained individuals need to be absorbed and find adequate 
employment and not be the intellectual ronin (the wandering, 
masterless intellectual samurai of Cambodia who cotil.3 foment social 
and political trouble). The present and likely future opportuni- 
ties will be in the private sector, but unless tkre is major 
foreign investment, in small firms. This implies ce:i.tain types of 
skills and needs, some of which are being addressed for the first 
time by The Asia Foundation. 

Until June 1994, all graduates of the University of Phnom Penh 
are guaranteed jobs with the government as teachers. Starting next 
semester this will no longer be true, and the absorptive capacity 
of the state to employ these people becomes critical. Unemployed 
students have been a notorious source of political discontent in 
many societies. 

Cambodia and other small states in the region (Laos, Burma) 
are especially vulnerable in the private sector. It is already 
evident that economies of scale in China and elsewhere have - prevented the develclpment of certain industries, as China can 
produce goods more cheaply and of better quality than these states. 
Some private sector employment is not likely. In'addition, export- - 

oriented assembly production or plants usually employ semi-skilled , - 

females, often leaving the educated males unemployed or underem- 
ployed. This was a major factor in two Sri Lankan rebellions, 
~ m p i z i o r r  of increasingly educated Iabor becomes a priority 

- 

concern. 

If education is important, then the role of the Ministry of 
Education should be strengthened. It has been suggested to USAID 
that it provide an advisor on higher education to the Minister, who - 



irs aald to be receptive. USAID has refused to consider thiw 
rsquest on Asia Bureau policy grounds. This may be shortsighted. 
The Foundation might wish to consider this possibility, if USAID 
continues this approach, with non-USAID funda. 

Human resource training probably is the highest overall 
development priority of the nation, although it can be addressed 
only piecemeal by any individual donor. It is a subject that might 
well be the focus of a consultative group meeting an Cambodia led 
by the World bank. 

4. The Role of Women 

Women now number a significantly larger percentage of the 
population than men. They are 57.3 percent of the over 15 year age 
group, and some 53.7 percent of the population as a whole.20 They 
clccupy 60-65 percent of agricultural employment, 85 percent in 
kvsiness and handicrafts, 70-75 percent in industry, and 30 percent 
of the civil service. In an area of internally displaced people by 
the Khmer Rouge offensive, almost one-third of households were 
h.eaded by women. Their role has been changing and their potential 
is impressive. They operate in institutions of higher learning 
effectively, and are in the National Assembly (four percent), They 
are not passive members of the society. 

Considerable attention has been played to women in various 
aspects of this project, and in the NGO community more broadly. 
The Foundation has worked with women's NGO groups, and more are 
funded through the PVO Co-Financing Project, There have been 
discussions to provide legal assistance to women, and perhaps a 
family court system, designed to protect women and children, might 
be an activity that should be explored. 

A representative of the Cambodian Women's Development 
Association made a'presentation at the June 2-4, 1994 NGO Forum on 
Vietnam, Cambodia and Laos. In comments on the USAI~/Cambodia 
strategy, and based on that earlier meeting, the Gender/ Women in 
Development office of ;$ID made a number of recommendations, inclu- 
ding the targeting of wvrilen for increased political participation, 
working more with women's NGOs, dealing more effectively and com- 
prehensively with adult: literacy, market access, environmental, and 
other activities that ayecifically relate to women. These sugges- 
tions should be pursued both through the PVO Co-Financing and 
Democracy projects, as well as others. 

20 Ministry of Planning, Department of Statistics, 1990 in the USAID 
A s s i s t a n c e  Strategy for Cambodia, FY 1994-1997. 



5 .  Ethniaiby and Davslopment 

Cambodia today may be unique In Southeast Asia because 
resident minorities do not: play the same vibrant, domineering 
economic role as in other states in the area. The two entre- 
preneurial groups that controlled much of the economy have been 
partly destroyed by the Khmer Rouge: the overseas Chinese and 
Vietnamese. Other groups, such as the Cham, have been deeply 
wounded. 

There are elements of thene groups that still remain, and 
there is anecdotal evidence that the Chinese still are regarded as 
the entrepreneurs of greatest capacity here. 

There is a strong antipathy to the Vietnamese, Thai, and 
Chinese along some descending hierarchical social distance scale. 
These attitudes have been played up in the local press wi.th tragic 
results. As one article noted: 

The process of marginalization [of the Vietnamese] was nourishad by 
frequent racist vitriol in the local press and media, despite UNTAC1s 
mandate to control. information. It culminated in the exodus of tens 
of thousands of Vietnamese, many of whom had once already suffered 
displacement by ethnic violence and hatred. UNTAC1s failure to 
intervene in these events may have serious implications for the 
Vietnamese and other ethnic minorities in Cambodia in the f~ture.~' 

Whatever the origins of these attitudes may be, and there are 
strong historical antecedents to each, the issue for USAID and its 
grantees relate to the future of the private sector in Cambodia. 
It may be important that the private sector develop in a manner in 
which the Cambodians feel that they are in command of their own 
economy, and that they are not once again being exploited by 
foreign neighbors. The Khmer Rouge are currently effectively 
playing on anti-Vietnamese sentiment in their propaganda, Foreign 
economic domination is a quick means to garner mass support to 
return to state control of the economy in the interests,of nationa- 
lism. It also has been used to divert attention from state inade- 
quacies onto unpopular and defenseless groups. Thus, if a middle 
class is to develop in Cambodia, especially through private sector 
development, insofar as USAID programming can influence its growth, 
it should be perceived to be indigenously controlled. 

One study maintains that there is a strong element of 
chauvinism and xenophobia in Khmer society that is related to a 
sense of paranoia that allows the Khmer to deny responsibility for 
their own societal failures and hold outside groups responsible for 
- -  . - - -  

Jay Jordens, "The Ethnic Vietnamese Community in Cambodia: Prospects Post- 
UNTAC." Abstract of a paper at the annual meeting of the Association for Asian 
Studies, March 1994. 



all past and present faiZ~res,~ Other grouprs outside of resident 
minorities could at some future date be aeen in this light, 

The Foundation is presently programming with the Khmer 
Kampuchea Krom, those Cambodians returning from resi-dence in 
Vietnam. Although not a minority in an ethnic sense, they seem to 
require special assistance. There are 4,000 familiea in Battambang 
province alone, and representatives of the local office of thie 
group met with us to discuss their activities. 

6 .  The Role of Technical Assistance 

Technical assistance will likely continue to be a major 
portion of the USAID program. Because the needs in Cambodia are so 
massive, the future direction of the bulk of the USAID supported 
initiatives will be in local training in the selected programming 
fields. For quite some time this will necessarily involve foreign 
or Khmer-American personnel who in some instances will be able to 
train the local trainers and arrange for the preparation of Khmer 
language materials. 

The administrative burdens on the grantees in the care of 
these individuals is extensive, and their costs expensive. It may 
well be that the majority of the program funds are used for such 
technical assistance in a training mode. The burden is made 
greater by the need for approval of such personnel in principle and 
as individuals, together with their travel schedules, well in 
advance of the visits. This provision of the grant agreement 
should be waived. 

7. The Role of the Khmer Language 

The role of the language of higher education in Cambodia is an 
issue that reflects nationalistic needs balanced against a greater 
integration of Cambodia into the world community. Until the vic- 
tory of the Khmer Rouge in 1975, the medium of most of higher 
education was French. This had certain advantages and problems for 
the state and its former colonial power. The use of French was, of 
course, a great administrative convenience for the colonial autho 
rities, and introduced both French ideas and administrative systems 
(such as law), but it also served to allow Cambodia to operate 
within the francophone system, especially in relation to the rest 
of Indochina. 

The need for French has declined, but the French have mounted 
a m&jer &fort to reintroduce French-oriented education in 
Cambodia. While the United States has fostered English for 

22 Penny Edwards, tlNational Chauvinism, Xenophobia and Political Paranoia in 
the Cambodian Media, 1992-1993." Abstract of a paper presented at the annual 
as so cia ti^^ for.Asian Studies meeting, March 1994. 



international studit~s, it has more importantly pushed Khmer in 
general higher education. Thin is a sound policy in that it 
identifies the United Statea with the Khmer people, but it hao the 
effect of reauirins technical assistance ataff to either know Khmer 
(which is pohibl& in the case of Khmer-Americans), or to provide 
additional funds for translators/interpreters. Translation, also 
slows down the speed of teaching. The costa of textbooks in Khmer 
are also likely to be relatl.voly high becau~le of the translation or 
production costs of volumes in relatively small editionsOa3 

There are two other obvious needs that foreign donors might 
address. The first is the production of software in Khmer that has 
an expanded word-processing capability, such as a correction 
facility (there J.s Khmer software without that capacity, we have 
been told); the second is desk-top publishing software in Khmer as 
well, which might cut the costs of producing teaching materials in 
Khmer. 

The second issue is the development of a local orsanization 
with the capacity to write, translate, and publish worki in local 
lanquages (and which could be funded directly or indirectly through 
thie project. The organization that has f&tered this concept i n  
Asia has been OBOR (headquartered as a non-profit organization In 
Connecticut) . OBOR started in Indonesia, but has local, autonomous 
groups there and in Thailand, the Philippines, Pakistan, and 
Bangladesh. ~S~ID/Jakarta (at least) has had contracts with OBOR. 
We recommend that US~~~/Cambodia explore this possibility (see 
future directions section). 

Although the decision to pursue specialized education and 
materials in Khmer, English language instruction has not been 
ignored, and many would consider it critical for Cambodia if it is 
to be a part of the regional community. The Australians have 
cooperated in this program as well. It is worth noting here that 
the USAID Mongolia democracy assessment calls for an indirect 
approach to democracy in that society since it had no earlier 
experience with its  institution^.^^ That indirection called for 
extensive work in the field of English. 

23 Many years ago, the Burma Translation Society determined that the actual 
costs of producing, printing, distributing, etc. a Burmese physics text in a very 
small edition that would have to be changed every several years would be in the 

- 
thousands of dollars. Then, Burma opted for such education in English. 

24 The Mongolia Democracy Program (MDP) Strategic Assessment. Bureau for Asia, - 

AID, March 1992. 



0 .  The Rranah Conneatlon 

, In spite of d~nials to the contrary, there LH a fundamental 
but silent struggle for influence between the French and Americans, 
or perhaps more accurately, the Anglo-9axons. The iaeuea revolve 
around language, law, and buainess and economic training and curri- 
cula. It extends into such fields as the operations of bar associ- 
ations. Implicit in this quiet confrontation are concepts of what 
the role of the atate should be, for example in law and legal and 
court systems, and by extension in other areas aa well. Many of 
the older leaders have been trained in France and retain and 
affection for France and an affinity toward French. 

The French quite clearly have seen their influence fade in 
Asia. Cambodia is the area where they perhaps have the greatest 
opportunity to regain prominence, having lost that effort in 
Vietnam. It is said that they have the largest Alliance Francaise 
mission in the world in Phnom Penh. 

Tertiary education was controlled by the French, and instruc- 
tion given in French. Today, however, students are said to prefer - 

English because of the better opportunities for employment. The 
French curriculum is said to be traditional, suited for the educa- 
tion of elites who plan careers in ministries. American supported 
educational efforts, however, are geared more to the private sector 
or non-profit fields. 

The French are said to demand exclusivity in institutions 
receiving their assistance--other donor support should not be ac- 
cepted by an institution or sub-unit, such as a university depart- 
ment, that has accepted French aid, usually in the form of tech- 
nical assistance. The French are said to have promised assistance 
to gain such exclusive domains, and then not delivered, or been 
able to deliver, on their promises, according to the Americans. 
French influence is very strong in certain ministries, such as the 
Ministry of Justice, on which USAID must rely to allow certain 
graduates of Asia Foundation-supported programs to receive gradua- 
tion certificates that are recognized by the relevant ministry. 
Without such recognition, they may become peripheral to the field 
in which they studied. 

Some say that the problems between the two groups have mutual 
antecedents, and that both sides have been to blame. Whether this 
evident antipathy of the French toward the U.S. is a local, lower 
level _phenomenon, or  i s  oxchegtrated at a higher level Is rmsl,ea~. 
The ~merican antipathy (one assumes) is not orchestrated at the 
top. It is important, however, that the implications of these 
differences in substance and style be recognized and considered, 
rather than ignored, in project planning, and taken to an approp- 
riate level for resolution, if necessary and possible. 



The U,S, Ambassador has begun diecunsions with the French 
Ambasrjador to work out a joint approach to the Cambodian government 
in certain educational fields, thus alleviating the problem and 
rjecuring the cooperation of the Cambodian government in aome of the 
UBAPD programmatic needs that have involved this competition, 

9 .  Urantee Achinietrative Costa 

When non-official organizations operate overaeas in the area 
of small grants or small, directly administered programs, the 
operational costs are comparatively high. It is obvious that the 
costs of programming a set of large grants are about the same as a 
number of small grants; thus the administrative/programming ratio 
of the large grant-giving operation is much lower, and thus more 
favorable. 

There are two types of rationales for the small grant process: 
that concerning the recipient, and that concerning the donor rela- 
tionship. The absorptive capacity of some societies, institutions, 
and individuals is often limited. Large grants are thus inapprop- 
riate in those circumstances. The small grant often is a means by 
which to test the capacity of the recipient institution to procram 
at minimum risk to all concerned. 

From a donor-recipient relationship, the small grant is more 
highly personalized, and better monitoring should take place. This 
should result in closer donor-recipient links. If monitoring is 
inefficient and follow-up is ineffective, then in many cases the 
rationale for the small grant is gone. With it goes the justifica- 
tion of the high overhead costs. 

Various small-grant organizations deal with their oversight or 
administrative costs differently. Even in larger grant-giving 
groups, such as AID, the costs of internal administration are not 
apportioned among programs, and in technical assistance projects 
with universities, for example, the total grant is reported to the - 
Congress as program funds, but a substantial portion usually has 
gone to university administration and overhead. 

In the small grant case, this evaluator's experience is that 
it costs about $1.00 to give away $1.00. This seems true across a 
wide spectrum of organizations. This 'is not necessarily cost- - 

- accounted in this manner. Is a field representative budgeted as an 
- - administrative cost, direct support, indirect support, or program 

expense? Is a representative by virtue of that role alone a 
program? Some have said so, and in many cases I would agree if 
he/she is to perform that function d f a c t i u e u -  The issue is n& _- - - wfiere it-is budgeted, but that a rationale has been determined and 
explained and consistently applied. 

If the total program budget of a small grant-making office 
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(~ambodia is only partly in that category now in tho oarre of ~ h o  
Asia Foundation) is added to the authorized, audited ovarhead costs 
of the headquarters and weighed against tho program itself, it I s  
Likely roughly to balance, as noted above. We should consider that 
the financial and reporting requixemente in Cambodia impoaed by AID 
result in three additional person years and ona-third sf the 
Representativels time, all of which increase the administrative- 
program ratio. 

All these administrative costs raise two issuee: headquarters 
overhead and program efficacy. This paper cannot address the 
headquarters overhead, As they are audited figures approved by 
AID, they cannot be evaluated here, Serious querstions would exist, 
however, if an Asian entity were to provide funds for a program 
totally administered i.n an A~lian country and the organization still 
insisted on the same overhead figures. In such circumstances, 
fundraising would likely to be seriously impaired, 

The second issue is program efficacy. Essentially, one should 
analyze the program effectiveness and the relationships established 
between donor and recipient, and the donorfs acceptability in the 
local community. If the projects are successful by whatever cri- 
teria are established, and if the relationships are close enough to 
encourage future programming in a desirable mode, then the adminis - 
trative costs are probably justified. 

This subjectitre approach will satisfy neither the skeptic nor 
an auditor neglecting programmatic impact. In developing countries 
one must be prepared to accept this fact of donor existence. One's 
eye should be on program results, always assuming prudent individu- 
al line-item expenditures and respect for the regulations. Indivi- 
dual grantee efficacy is treated elsewhere in this report. 

I11 FUTURE P R O O M I N G  AND RECOMMENDATIONS 

1. USAID 

A. USAID should plan to amend its Democratic Initiatives 
Project to extend project life for five years. At an early period, 
a review of the general administrative regulations and monitoring 
requirements should take place in consultation with likely grantees 
well in advance of any planned extensions of grants. 

B. USAID should consider rewriting the 'grant agreement1 with 
the F-tm c o n f o r m  to ne-=7; ~ E ~ F F  p r e t ~ i s i o r r s .  Within t R e  - 

------ 
grant objectives and general program categories, The Foundation 
should have autonomy to program and staff the office, and provide 
consultants> Reporting requirements should be limited to semian- 
nual reports together an annual workplan and financial and other 
accounts. Travel notifications and participant approvals (except - 



the normal viea requirements) are no longer deslrabla, Znf~rrnal 
aooxdinmkion should, however, ramain closa, 

6. USAZD should consider combj.nA.ng the monitorj.ny funct;l,ons of 
the Democracy Initiatives Project with that of tho PVO Co-Financing 
Projeat: at the project manager level within the context of the 
overall Project Officer, 

D. USAID has two 25 percent co-financing requirements: one for 
governments and one for NGOs. That for the Cambodian government 
hae been waived, The NaO issue is important in this project. The 
requirement for NDI and IRI has been waived. The AAFLI issue is 
unresolved. The Asia Foundation case has been a problem, although 
the latest Foundation calculations, which this evaluator has not 
seen and are not yet approved, may resolve the issue. The Founda- 
tion issue has in the past revolved around 'Inon-federal funding" or 
"non-AID funding.I1 USAID should consider waiving the requirement 
for organizations participating in this project. 

E. The Institutes 

1, The Institutes are grouped together here because there 
are several generic issues related to them both. The Institutes 
differ from The Asia Foundation in that neither has had major 
experience in operating resident overseas offices. Their activi- 
ties tend to be sporadic, rather than continuous, and they (with 
AAFLI) tend to manage projects (seminars, etc.) rather than 
providing grants to others to manage. Both Institutes have had the 
25 percent co-financing requirement waived because it was 
determined they were not PVOs. 

2. The Institutes also should be considered together 
because we believe that in at least some Cambodian eyes the fact 
that the Institutes share the same quarters visually illustrates 
that government and opposition parties in a democracy are not 
inimical enemies and can work together. Any attempt to split 
physically the office, which would result in increased costs, 
should be resisted. 

3. Both in~titut~es are subject to the same restrictive 
grant agreement that affects The Asia Foundation. There is more 
justification for restrictions to be placed on the Institutes - 
because (a) they have less experience in working overseas; (b) 

- their headquarters have less understanding of their support role; 
(c) while The Asia Foundation offices overseas have a record of 
autonomy, the Institutes do not; and (d) the Institutes operate in 

-- a---~-~f-i&ie&fly ehmgeit emri ; rmerr t  by working directIy with 
political parties, and thus may require more oversight. 

4. It is unlikely that the demand for the services of 
either Institute will increase in the next several years over the 
past months. Assuming a stable political situation, the interest 



in organizational training would increase prior to t h o  nt~xt: 
alection, During tho Interim period, the programmatic Eunctisna 
and lmpaat of the Inatitutas would likoly dimlniuh. 

5 .  Under them circumstancas, the prudent expenditure of 
public moliies would silgge~lt that the Institutes coordinate a series 
of programs over the next few months, offering training to all 
parties where the needa are said to be most acute by using tho 
remaining funds available to them from the USAID grants ($200- 
300,000 each) . At that point, the officau should gracefully close. 
USAID should, at a point cloaor to the next election, reassess the 
situation to determine whether the Institutes should be invited 
back in, and if so, whether resident or non-resident programn were 
more appropriate. USAID and the Embassy together should inform 
Washington that this decision i~ a joint programmatic one, made 
after a careful assessment of the probable impact of any new 
effort, and takes into account the past performance. 

E. USAID may not want to concentrate all ita democracy 
initiatives in one grantee organization, but rather to diversity 
its portfolio for its own protection should the organization prove 
ineffect.!.ve, and so that each grantee is ncL so closely identified 
with the 3 . 5 .  government. 

F. USAID (and The Foundation) should consider the needs of the 
rural sector and the growing urban-rural income disparities that 
could create future political instability, and thus threaten prog- 
ress toward pluralism and democracy. 

2 .  The Aeis Foundation 

A.  The Foundation should seek additional funding from its 
headquarters for the Cambodia office for programming in fields 
separate from those of the USAID grant so that it has a clear, 
autonomous identity from the American Embassy. This is in the 
long-range interest of both the U.S. Government and The Foundation. 

B. The Foundation should consider studying the complete range 
of individual office relationships (contracts, grants, cooperative 
agreements) with various USAIDs to determine what types of 
relationships have been authorized, and the various implications of 
each. 

C. The Foundation should not open an office, or even assign a 
new representative to an old one, unless financial and accounta- 
bility systems are in place and adequately - working. 

D. The Foundation should expand its high-level monitoring of 
its subgrantees. 

E. The Foundation should explore the. need for provincial 
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programming within tho acops of this project:, and devoko msro t i m a  
and resources to thie sffort. 

P. Within the contsxt of thbe gsojact:, the F'ounclation ahsuld 
consider rural needs and institutiorm, rural-urban isauoe, and tho 
improvement of balanced regional growth. 

3 .  M B L I  

A. Ai4FL11s presence in Cisnlbodia i s  in part bureaucratically 
dependent on USAID waiver of the 25 percent co--financing require-. 
ment, which USAID should do, given the budgetary situation of that 
organization at its headquarters. But if AAFLI is to be resident 
in Cambodia, it could justify its presence through expanding its 
focus from the formation of a new labor law and the management of 
a number of labor seminars to examining a broad range of labor- 
related activities concerned with the operations of the Miniutry of 
Social Action and Labor. This might involve employment issues, 
unemployment, skills training, nocial issues related to labor, etc. 

4 .  The Institutes 

The Institutes should begin a process of intensive training 
initiatives that would last until fall, after which they would 
remove their resident office. They should continue to monitor the 
party situation in Cambodia from abroad and through occasional 
travel back to Cambodia. 

IV SUMMARY CONCLUSIONS 

The Democracy Initiatives Project, obligated at $15.0 million, 
is a central element of the USAID strategy in Cambodia. It was 
proposed with realistic understanding of the problems facing the 
state, and realistic expectations of results. The initiative, 
managed by USAID under stringent controls, involved four grantees: 
The Asia Foundation, the Democratic and Republican Institutes, and 
AAFLI. These disparate organizations, with different histories and 
operating principles gave grants or directly operated programs in 
a variety of field related to democracy. 

The Asia Foundation, before the start of FY 1994, had 
operational initiation problems through split administrative 
responsibilities and personnel changes that were overcome with the 
new fiscal year and a new R e ~ r e s e n t a ~ .  The rela '  ' o k s k  
kave dGveIoped since then have been excellent. On t h x h a n d ,  
the Institutes started in the pre-election period with considerable 
effectiveness, but following the elections their efficacy lapsed. 
AAFLI has not had a resident program in Cambodia, although it has 
had an office since the beginning of 1994. 



The svwluation eanuidered that work in t:ho fJ.old of  law, l o g a l  
trad,ning, human riyhtrr, and w:Lt;h tho Nat:LonaS. AasrambLy by The 
Foundat ion wan impostf~nt and should continua, The avaluut ion also 
btllioved that work with the Cambod;l.an NC30 commurlity wao the gritnary 
mean0 for Eostaring pluralism, t k a  prolirninary rnoanu to achieve 
democracy, in, Cambodia. Support to graww  group^ and other means to 
support and demonstrata pluralism wera important to the future of 
Cambodia. 

The eval,uation recomrnsndw that: USAID 1l.beralize the restric- 
tions on the Foundation to enable it to operate In the autonomous, 
flexible manncu which was once its strength. 

The work of the Institutes since the election has been less 
concentrated. The evaluation recommends that 'USAID terminate 
residential r.upport to the Institutes when the current grant funds 
run out in szlrne ~lix months becauae the overhead conts wore not 
commensurate with the program reuults. 

Tlie evaluation believed that AAFLI should have a resident 
program in Cambodia only if it expands it concept of programming in 
the field of labor to include related aspects of the development 
process. 

There remain unexplored areas of programming in democracy- 
related needs in rural and provincial areas that the evaluation 
recommends be explored. 

Th.e evaluation recommends that USAID continue the Democracy 
Initiatives Project, but reconsider the administrative controls 
over the grantees that once may have been important during the 
election period. The evaluation believes that it is in longer- 
range U.S. national interests that the autonomy of the U.S. NGO 
community be maintained. 

V LESSONS L E W D  

1. Expectations of progress toward democracy must be tempered by 
the reality of the context in which programming takes place. 
Although this was recognized in Cambodia, it is often 
intentionally ignored to adhere to the AID'S often inflated 
expectations. 

- 
- 2. Foreign organizations can act as protection for local 
- 

- organizations in fields, such as human rights and law, that 
may be perceived to threaten local power bases, and these 
relationships should in such cases be intensified. 



For V8AXD 

I, Extenmivcs adrninirrtrativw control over ysnntoea ir-1 o f b a n  riot 
productive of the innovation and siuk-taking t h a t  l a  otbon - - 

required in unique ovsxseau uituat%onu, 

2, The Sasuts of 25 percent cofinancing tins afkecEad a l l  t o u r  
grantees of this project, UgATD ehould consider whethor some 
bl.anket waiver for certain types of private organizatione 
whould be made in certain countries because of tho difficulty 
of raiaing local counterpart fundo. 

For The Asia Foundation 

1. When a new office is established, clear administrative 
authority should ba vested in a single entity (preferably in 

the country of programming), 

2. An employee staffing such a new ofEice should be of mature 
judgement and have an intimate understanding of the Founda- 
tion's administrative and programming requiremc?nt~!, as well as 
a reasonable knowledge of that society. 

3. A new office should have adequate financial and accountability 
systems in place at its inception. 

For the In~titutee 

1. The Institutes, should they establish offices overseas, should 
vest those offices with administrative and programmatic 
authority to undertake programs without the extensive and 
expensive approval process from headquarters. 

2. The Institutes should not ignore those political parties that 
lost elections, for from them may come new generations of 
political, social, and economic leadership. 

3 .  The Institutes should engage country specia1is;:s intimately 
acquainted with local political problems and institutions 
before programming in any society. 

For AAFLI - 

1. If AAFLI is to function effectively and more economically, it 
should extend its focus from solely dealing with labor unions 

- and leg is la tic^ to considering the broad aspects of 
, 2 ,  d m ~ l o y m e n t  i;n the ~eeveIopmen€ 

I 

process. 



r a . 
OOIJ FOR A39EfJSMEblT CONS~A"l'NT 

FOR Cnbll3Qt31AEI DEMOCRATIC INTTIATIVT29 QRO~7ECT 

TO asaigt U3RIDICambodia in aoseaning tho transitional naads of Cambodia's 
nagcent govcrnmencal and civic oactara. To raviaw and assana grograes oi! 
granteea in the current: Cambodian Domacracic Initiativadl Projoat portfolio, 
and make racommandationn for improving the program and memb for monitoring 
grogsoso. 

The Cambodian Democratic Initiatives Broj act ' (CI3XP) wae designed in tho 
Summer of 1992 during a tima of great uncertainty 03er Cambodials future. 
The ON-sponsored elections were almost a year in che futuze and their 
success .and outcome were far from certain. At the time USAID had no 
official contact with the government in power, then known as the State of 
Cambodia (SOC), and was openly supporting the opposition FUNCINBEC and 
KPN1;F.factions in their capacities on the interim Supreme National Council 
(SNC) . 
Since the CCIP wao designed and the first grantees were selected, 
unprecedented change has come to Cambodials politics, government and 
society. The UNTAC eleceions groved to be highly successful, and Cambodia 
since September 1993 has had an internat.ionally-recognized, coalition 
government. Over tha months since the elections, the NGO grantees 
comprising the CDIP have, with USAID participation, begun to shift: 
activities and approaches to respond toore directly to the emerging needs of 
the government and society. 

Before travelling too far down the post-election path, USAID desires 
outside assistance to assess the course the project is taking, its fit with 
emerging needs and future funding options with scarcer resources to assist 
in the democratic transition. In light of the massive txansfonnations 
underway in ~ambodia; USAfD/Cambodia has determined the time is right to 
bring in outside expertise to undertake the first review and assessment: of 
the CDIP. * . 
TqKS : 

? 

The Consultant will: 
I .  
A. Conduct: a broad review of CDIP-€&ded assistance to the new 
1 Cambodian government, which consists of Executive and 

legislative (parliament) branches, keqdxg i" siad %e 
txmskcLq CRa€ is u5der.a~ in Cambodia, from a centrally 
planned to a marleeC economy and from a one-party, totalitarian 
state to a multi party, open political system. Address 
specifically ehe implications of USAID assistance to the 
reestablishment of the rule of law, the Parliament, and key 
ministries such as Justice, Infomarion and Education. The 
review should include a needs assessment in human resource 
development related to the project, the impact of CDIP-funded 
assistance to various elements of the government, and progress 
on governance issues such as corruption and transparency. 



Attu ,chmonl  No, 1 
C 

Paga 2 o f  2 ,  1 
e 8 ,  * 

1 
8 .  conduat a broad reviaw of! UQAXD esa~atanco to varlouo elemen 

oe Cambodian aivia aoaiscy, with egociel emghaoisr dn public 
incoreat NOOte, human righea groupa, public media and gander 

- I  , ieause . . 

DELIVERABLES AND REPORTS: 

C. Conduat aeeeeemanta of each of tha four CDXP grantasat 
projects, with special emghasrio on impact, sustninability, 
eff7ectiveneaot purcinsncs to the Cambodian situation, and 
racommendation~ for the emerging USAID otrategy. 

D. Make in-houee recammsndacione ko U~AIb/Cambodin on the aurrert 
direction of the CDIP and the allocation of! groject resourcec!. 
SpcacJ.al focus should be giver1 to the specific conotrlsinta 
affecting the program as it ie and could be, including 1anguc.ge 
capability and institutional absargtiva capacity. 

The grime outcome will be a written rogort in English with 
deecrigeiva analysis of CDIP progress to date and recommendations 
1) the aerategic objectives of the project, 2) the fit of project 
activities with other elements of the USAID project portfolio and 
recommendations for tha emerging USAXD strategy, 3) the allocation 
project resources, including the "mix" of grantee activities and 
thair structuring to meet sz.~.~~ting USAID objectives, and 4 )  benah 
indicators and othar toola fur measuring tho progress of grantees 
implementing USALL7 strategy for democratic development, as well aa 
broader indicaturs YE performance in the sector. 

ccst 

* 



IRI - PROWSIONAL 
LNCOME STATEMENT 

Statement of Expenses MAY 1994 ' 
AID 92 CAMBODIA 

BUDGET94 P-T-D N 94 MAY 94 VAWANCE %3E?dAEU!NG 

TOTAL S A M 1  ES 21 4.746.00 
8ENEFITS 82,37200 
CONSULTANTS FEES 0.00 
CONTRACTUAL & PROFESSIO~~IA 4 9 , ~ : ~  
SPACE AND LmLfnES- 0.00 
SUPPLIES AND EQUIPMENT -78,MX).b0 
DEPRsIATlON AND AMOFZTAZlAf 0.00 
COMM~NICA~ICNS 0.00 
TRAVEL AND PER DIEM 24k615-00 - 
RESRCH, MEELlNGS, & DIR COPT . 114,894.00 
suffiwm- - t;s,ooono 
TOTAL l NDIRECT ALLOCATED . 252,533.00 

TOTAL EXPENSES 1 .I 00,000.00 
======a== 



- NApItICIN~iI,, DERSC) CXA; l4:1C l~'i?iS'l';lr.l' Upl, 'li - 

FOR INrI tEMMIONAL ,AI7I;AlltS rr I'AX (202) 030.3 166 
I'Ifrh Floor, 1717 M:us~~chusctta Avcnuc, N,W. Wiulii l l~lo~i, I I.(:, 20036 (202) 328.3 136 r 'I'clcx 5 10601 9068 Nl)lIA 

I 

- OAMBOOlA Comblned Budget Ljummary W112W 
- (Tmn~~tbn. l~DoblBudgst  Comparallve Anelyeb) - 

Qmnt No: ~ 2 . 0  1 1 1 . ~ , ~ ) . 2 & ~ ~  

- 

$ALARIEO AND BENBFKO 
blarke 

- 
FloneHb 

$PACE AND UTIUTIEB 
Off lea t3pma. Fonli)n 

- U H l b  - Forolgn 

SUPPLIES AN0 EQUIPMENT 
- - Supplk 

Equipmrnt Fkntal 
Equipmmt Pumhmr 

- 
TRAVEL AND PER DIEM 

- 

Travel 
Local Travel 
Per Dbm 
OUler Travel Corb 

CONTAACTUAL SERVICES 
r'.dfltlq 
lnkrnr 
Photographen 
Intmrpmhrtbn/T~latbn 
ln-counby adminitnntion 

OTHER DIRECT COST8 ' 
Bank Chargea 
Work.hop/MMtlnge/Cont 
Publk Info Corh 

INDIRECT COSTS 

TOTAL 

, . . . .  . 
REMAINING FUNDS: 'I::! :$471.;&&.:: 
(Indirect Cont.~ included) 
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