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This paper is meant to serve as background material for the discussion proposed by
the Seminar organizers, on "lIMI's past, present and future research activities relating
to participatory irrigation management”. The paper is structured into three sections.
First, it presents a brief review of lessons Iearned that have been identified by lIMl's
past and on-going research activities focusing on social organization for irrigation and
participatory irrigation management. This review relates to experiences in a few
“selected countries, such as Philippines, Nigeria, Sri Lanka, Nepal, Indonesia, Columbia
and India. Second, the paper outlines [IMI's general findings arising from its work in
Pakistan, and gives a brief commentary on the major research and pdlicy issues related
té participatory irrigation management with special reference to possible action research
~ work in Pakistan. [n the third section, the paper outlines [[MI's proposed program of

activfties related to social organization aspects of irrigated agriculture in Pakistan.

' Senior Management Specialist and Director respectively of {IMl Pakistan, Lahore.’



1. EXPERIENCE IN OTHER COUNTRIES

1.1 Philippines

A widely documented social organization effort is the farmer organization program of
the National Irrigation Administration (NIA) in the Philippines. Beginning with small
communal systems in the early 1970s, and through a continL-lhou‘s learning process since
then, the NIA has stepped up its effort to achieve higher productivity and increased
willingness of farmers to pay irrigation fees. By 1995, the NIA will be having active
irrigator associations to cover all of its 700,000 ha of communal systems and part of its

600,000 ha of national systems.

Not unfamiliar in terms of experience elsewhere, the story is that this program began
as a donor requirement for project funding, products of the first phase being just "paper
associations". The success in the Philippines case is that the program has been able
to, though slowly, grow out of this donor-drivén mode. By the late 1970s, the two initial
pilot sites had expanded to a program to cover all 12 regions, and started to gain root
with the introduction of young college graduates from outside the project étaff as
"communal organizers". Later, NIA started its own institutional development department
and introduced "farmer irrigator organizers". HIMI entered into a partnership with the
NIA to identify research issues, monitor the program, and provide feedback while

managing the program’s research component.
1.2  Nigeria

lIMI's field research work in Nigeria confirmed the commonly believed set of conditions
for the establishment of water;uéers associations: a guarantee of water rights, legal
status, secure land tenure, and the use of tenure as the basis for membership in an
association. At three pilot sites in the Kano River Irrigation Project (KRIP), IIMI and

Project staff acted as facilitators, rather than organizers, in a process of allowing the
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associations to evolve. Within a year, the associations were mature enough to
organize and carry out about 50% of the distributary canal cleaning work, and about
75% of the work in the field channels. The project was notorious for weed growth in
the waterways, and as a result of the cleaning exercise, the flow increased by 12% in
the middle and tail portions of the canals. The associations took over the collection of
water charges, and one pilot site achieved a 90% recovery rate in the very first season
of this change, which led to a policy decision to permit the WUAs to retain 15% of the
collections if the rate were to exceed 90%. The Project has now assigned 12 staff
members for WUA activities, and KRIP's parent Hadejia Jama'ara River Basin

Development Authority has established a separate WUA Wing in its administration.

lIMI's study findings included the following three conditions for the establishment of

water users associations:

1) A well defined national policy must be established to guide the process of social

organization and to see that participatory management becomes institutionalized;

2) The agencies should have separate institutional arrangements specifically for the

purpose of promoting social organization; and

3) There should be a formalized legal basis for the organizations, since legal

recognition is necessary for them to gain credibility.
1.3  Sri Lanka

lIMI's experience in Sri Lanka on farmer organization is characterized by its early
involvement at the policy level. It started with an initial issues and needs assessment
exercise, which matured into a long collaborative policy development phase. With
policy support, IIMI then embarked upon a collaborative field-level action research

program.



This was a case of lIMI's joining hands with a government program which had already
begun on policy reforms aimed at participatory irrigation management. The old Irrigation
Department established in 1900, based on mid-nineteenth century legislation
(Ordinance No. 9 of 1856 and amended by Ordinance No. 21 of 1867), was
restructured in the 1980s to have a strong lIrrigation Management Division, with
emphasis on water management and social organization. The concept of integrated
management of major schemes (INMAS) had been introduced along with these

reforms, adding an essential component of farmer participation.

The government’'s motivation was primarily based on resource mobilization to combat
increasing maintenance costs. The official presentation at a May 1986 Workshop
organized by IIMI echoed, "any government would be interested in participatory -
management if it could be demonstrated that such measures would help reduce
government commitments for maintenance and rehabilitation, and more importantly, if
itwould reduce grievances within the farming community, leave alone the government's
desire to see a prosperous community". However, this initial incentive on budgetary
reasons, later developed into a firm commitment on sharing authority and responsibility

with the farmers.

lIMI's involvement fn the Irrigation Management Policy Support Activity (IMPSA), guided
by a high level Irrigation Management Policy ‘Advisory Committee (IMPAC) helped Sri
Lankan authorities to elaborate and refine the government's participatory management
approach and to develop a wide natlonal consensus on a set of strategies for
institutional reforms. Its Policy Paper No. 2 was dedicated to an "institutional framework
for management of irrigation systems and building farmers’ organizations". The main
recommendations included strategies for turnover of small systems, joint-management
of the others, formation of institutional development units within agencies, institutional
adaptations for irrigation research, building farmer organizations, and legal reforms.
Some of these recommendations have been taken up for implementation. The

formation of distributary-level farmer organization is a major step.
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lIMI carried out field research in the Kirindi Oya new settlement project to understand

how settlement activities could affect settlers’ irrigation management behavior and their

participation in system management. There was unprecedented enthusiasm for the

development of farmer organizations. The findings in this instance included the

following:

1)

2)

3)

The existence of a well defined and commonly appreciated purpose, or a set of
purposes is a major determinant for achieving success in social organization.
Early settler organizations became inactive when the project made the transition
to an operational phase. The subsequent farmer organizations specifically set

up for irrigation managément purposes began to take shape fairly quickly. As

there was no village level mechanism to attend to increasing community -

development issues in the settlements, the farmer organizations gradually
assumed additional responsibilities, and gained greater acceptance and

credibility.

The collective strength through the organization was more effective than
individual action to interact with agencies. The project had many construction-
rélated problems hampering the progress of project objectives. The farmer
organizations were able to obtain regress fairly quickly and on a more equitable

basis.

“Institutional Organizers" played a vital role in assisting the new farmer
community to idéntify their leadership and get oryanized on their own initiative.

They also played an active role in facilitating the transactions with agencies.

With the agency staff interacting closely with the farmer groups in a less
authoritative way, despite the-enormous irrigation problems in the project, there

was unprecedented cooperation between irrigators and operational staff.



5) There was a quick realization that the new enthusiastic organizations could be
easily overloaded with a variety of community development problems; thus, it
was considered better for the farmer organizations to concentrate on irrigation-

related issues.

1.4 Nepal

The experience in Nepal is mostly on farmer-managed irrigation systems. An
innovative idea that has been tested and found very productive is "farmer-to-farmer
training". The visits by groups of farmers from a poorly managed system to a well
managed system have been very useful. These strategies have helped in the

consolidation of farmer organizations in either situation.

Two-thirds of all the irrigation systems in Nepal are farmer-managed. In these systems,
farmers perceive the water resources as community property, whereas, in agency-
managed systems, water is perceived as a government-owned resource, and its
distribution, which is a government responsibility, is not seen as a task serving the best
interest of the community. [IMI's research in Nepal has identified the following as the
"organizing forces":

1) Perception of water as community property;

2) - Protection of water rights;

3) Achieving water distribution in proportion to water share; and

4) Mobilization of manpower for common tasks.



1.5 Indonesia

In early 1987, a national level working group was formed in Indonesia, consisting of
representatives from the Directorate of Irrigation, Ford Foundation, a national NGO, and
IMI.  Within a year, the Working Group was to develop a viable process and a
workplan for implementing turnover of irrigation systems to farmers throughout the
country. By early 1980, the turnover. prbgram started in two provinces, and by 1990,
it had expanded to seven provinces:. It has been estimated that, over 15 years of
implementation, the turnover program could save the government about Rp. 22.5 billion

(US $13.5 million) in O&M costs for small scale irrigation.

Research during early stages of implementation showed no negative impact on system
performance arising from the turnover process, and that considerable local investments
were being stimulated. However, pressures for achieving ambitious targets appearéd

to have hampered strategic principles in promoting participatory management.
1.6 Columbia

Columbia's experience in management turnover is more mature than that in any other
developing country. O&M responsibility in some districts were handed over to water
users associations as early as 1976. |IMl is assessing performance before and after

turnover and reviewing the transfer process. Initial results indicate the following:

1) After. a temporary downturn immediately after the turnover in 1976, the area
irrigated has continued to expand, indicating that farmers have confidence in

being able to obtain water.

2) Both farmers and agency staff agree that paper work and delays have been

reduced considerably after the transfer.



3') Emphasis on cost cutting has led to a decline in real terms in the irrigation fees
levied by the WUAs.

1.7 India

Recognizing that there were already several. irrigation-related social organization
experiments in India (e.g. the CASED work in the Mula System in Maharashtra), 1IMI
opted to avoid competition or duplication, and to work in places where experiments did
not exist, or to strengthen existing experiments by lending its international experience.
Given [IMI's limited scope for large scale work, the decision was to work in one or two
states where,'the"re was strong government interest in pursuing farmer organization
activities. \4The work was essentially to be in collaboration with the local Water and
Land Management Institutes (WALMIs).

The case of the Paliganj Distributary (12,000 ha) in the Sone System in Bihar presents
a success story in farmer management attempts above the outlet. In a rather hostile
environment due to years of neglect by irrigation officers, the WALMI Action Research
Program (ARP) study team found many obstacles at the beginning. Social tensions
related to caste and tenure were pronounced in this "socially disturbed" area, and the
upper-end farmers had the habit of breaching the canal. The ARP team spent months
in developing a rapport with the aggrieved majority in the farming community, and
finally the breakthrough came. This is an isolated case of a local initiative, maintained
by a dedicated group of local researchers, which has no larger strategic framework.
Being one of the poorest states in India, Bihar is chronically short of funds, and has
declared a policy of transferring management responsibilites to farmers. The
experience suggests that it is more valuable, if it can be achieved, to organize farmers

to deal with problems above the outlet rather than below the outlet.



1.8

Lessons Learned? /

The following can be mentioned as the main lessons learned from research experience

on farmer organizations around the world, with particular reference to Asian countries:

1)

2)

Experience in many countries suggests that farmers are w@lling to become
organized in order to improve irrigation system ‘managemeni; it is commonly
appreciated that organizing farmers can lead not only to better production and
more equitable water distribution, but also to better relations between farmers
and agency officials. Farmers’ participation in irrigation management through
farmer organizations can contribute positively to planning, design and

construction, water management, resource mobilization and conflict resolution.
Advisably, water users organizations should be built upon small hydrologically
defined groups as the primary organizational units, so that all farmers have a

chance to participate, without limiting it to subgroups such as landowners.

There is no maximum size limit for a farmers’ organization. There are effective

farmer organizations managing small command areas of 20-25 hectares and
- large command areas ranging from 3000 ha to 15000 ha. In a large system, a
farmer organization may need several tiers, each with specific responsibilities,

~or smaller groups can form a federation.  The 15,000 hectare Karnali system in

Nepal, the 458,000 hectare King’s River Water Association in Fresno, California,
and the 150,000 hectare Chia-nan Irrigators’ Association in Taiwan are examples

of federated farmer organizations.

This ‘section giving a synthesis of lessons learned from experiences around the world, has
benefited considerably from a note, "FARMER ORGANIZATION IN IRRIGATION
MANAGEMENT IN INDIA: HOW CAN 1IMI CONTRIBUTE?", by R. Sakthivadivel, Jeff Brewer,
Douglas Merrey and Douglas Vermillion of lIMI (1992).
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4)

5)

7)

Farmer organizations must have real power and control over resources. Sri
Lanka, India, Indonesia and Philippines all have many examples where farmer
organizations have failed because actual decision-making power was kept by
government agencies; these countries also have many examples where farmer
organizations have functioned very well when given real power and legal clarity
about rights and responsibilities and the authority to settle conflicts locally and

apply sanctions.

A farmer organization whose primary felt need is water, should reach a level of
managerial sophistication that ensures a reliable water supply before it
undertakes other agriculture related activities which can augment the productivity
of water. A tendéncy for farmer organizations to undertake additional activities
on their own, once they can manage irrigation water, has been observed in the
Philippines and Sri lanka.

In system rehabilitation or modernization, efforts to organize farmers or
strengthen existing farmer organizations should begin well before the physical
works are initiated. An event requiring group decision-making and local
investment can be a good foundation for an effective organization. The
experience of an action research project in Sindhupalchowk (Nepal) shows that
once farmers are organized, physical construction does not take long. Many
examples in Sri Lanka, India, and the Philippines show that if organizational
development does not precede or occur together with design and construction,
the work is slower, less effective, and often faces opposition, or even sabotage,

from the farmers.

Farmers’ willingness to contribute labor, cash and other resources to operations

- and maintenance, and to collectively bargain with agencies, is directly related to

their power to make real decisions. This is a good index of the potential for

organization.



8)

9)

10)

11)

12)

Many national and state irrigation acts do not provide for farmers’ participation
in irrigation management. Even where legal provision exists, they generally
need to be strengthened and modified.

Experience in the Philippines, Indonesia and Sri Lanka shows that, as farmer

organizations become more effective, they are capable of taking increasing
responsibility for irrigation system operations and maintenance, thus relieving the

government of these burdens, both managerial and financial.

Because of the complexity of the process in shifting from reliance on government
agencies to reliance on farmer organizations, requiring changes in both parties,
no detailed blueprint for achieving this shift is possible. Instead, the process
requires experimentation, negotiation, adaptation to local circumstances, and
time. It should be emphasized that planners must be prepared to take a long
time period to achieve sustainable changes needed at all levels. Sri Lanka; for
example, has made significant progress during the last 14 years but will need

several more years to consolidate the required changes.

In some countries (Sri Lanka, Philippines) government units have proven
effective in assisting farmers to establish and strengthen their organizations.
There are also a number - of important cases where non-government
organizations (NGOs), working closely with the government, have proven very

effective (Indonesia, Sri Lanka, Thailand, India).

There is no single model for farmer. organizations. Each farmer organization
must respond to its peculiar ‘environmental and system requirements including
agro-climatic and crop requirements, the local cultural system, and the legal and

organizational environment.
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13)

14)

Experience in several countries, including India, has shown that using catalyst
agents or institutional organizers (IOs) can be an effective way to proceed.
Catalysts provide the initial energy needed to get the farmers to work together
while at the same time providing the initial contacts and communication between
the incipient farmers organization and the irrigation agency. These contacts
must eventually lead to negotiation of rights and responsibilities of the farmer
organization. 10s can be recruited from NGOs, universities, trained agency field
operations staff (a low cost approach in Indonesia), from local villages (Sri
Lanka) or from among progressive farmers themselves (another low cost

approach in the Philippines).

In many countries, the concern on having to share management responsibility
with water users has been based on a common realization that the actual system
performance is deviating from design standards in terms of equity and variability.
For instance substantial inequity was observed in field studies in Philippines
(Table-1), Sri Lanka (Table-2) and India (Figure-1), as reported by Wijayaratna
(1991). Similar, or more serious problems of inequity in water distribution have
been identified in Pakistan. Some of them will be discussed in the following

section of the paper.
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Water Availability - Ratio between the highest and lowest:

Table-1

1983-87, Upper Pampanga Project, Philippines

1993 Dry 2.03
Wet 3.23

1984 Dry - 1.46
Wet 1.69

1985 Dry 1.52
Wet 2.05

1986 Dry 1.68
Wet 1.40

1987 Dry 1.61
Wet 1.23

Average Dry 1.60
Wet 1.58

Table-2

Summay of the Analysis of Variance in the Distribution of
- Water Availability - Gal Oya Project, Sri Lanka

, 1980/81 (Wet) 1981 (Dry) 1981/82 (Wet) 1982 (Dry)
Main system 53 o4 55 48
Field channel 9 14 18 22

Among farmers 29 38 11 21
Within farm 9 24 16 9
Total © 100 100 100 100

12




Figure-1

~Water Delivery Performance along Distributary D36
Tungabhadra Irrigation System, India
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2. PARTICIPATORY IRRIGATION MANAGEMENT IN PAKISTAN:

The Context and Prospects for Action Research

2.1 The Context

The management of Pakistan’s integrated canal irrigation network is a very complex
task. Its vast size, its dependence on run-of-the-river flows, fertile but environmentally
fragile soils and their location in different ecological zones, large numbers of water
users and a huge bureaucracy to administer, are just a few features of the world's
largest contiguous irrigation syetem, which have made its management indeed a highly
complex responsibility. That it has been run for such a long period, exceeding one
hundred years, is in itself a commendable effort. But not many good efforts, carried out

in their original design and style, can last that long and still be very productive.

A number of second generation problems started to surface, when the old systems
were rehabilitated, remodelled and modernized, yet over-used or misused, and
improperly operated under fast changing socio-economic conditions. These problems
are too well known to need elaboration here. The constraints encountered in the

present operation of the system can be summarized as:

(1)  a general shortage of canal water, which- becomes more pronounced

during peak periods of crop water requirement?;

(2) The 'implhications of the new-found supply of groundwater“_ in the
continued operation of traditioné'[ allocation methods based on equitable

distribution;

®  See Tables 3 and 4

4 See Figure 2 for the growth of groundwater development.
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(3) adeterioration in physical conditions of the canal system, which continues
to reduce the water delivery efficiency while aggravating the water

shortage situation; and

(4) the increasing difficulties of a centralized administrative system to fully
cope with the growing problems of both operation and maintenance of the

physical system.

These main constraints are further compounded by environmental problems associated

with waterlogging and soil salinity and sodicity.

The combined effect of these problems can be seen in an increasing inequity in the
distribution and use of canal water, a decreasing concern for rules and regulations of
canal operations, and consequently, a growing mistrust between water users and

agency staff.

The present inequity can be seen as the cumulative effect of two interacting factors: 1)
the deficiencies in maintaining physical conditions of the canal system; and 2)
persistent deviations from the designed operafional procedure. Maintenance is
basically a support activity to facilitate operating the irrigation system; the two activit'ies

need to.go hand-in-hand for the system to perform according to its design parameters.

To the theoretical understandings of irrigation_ management in Pakistan, as outlined
above, lIMI's past and on-going research activities have added some empirical results
in an effort to isolate a few important issues that relate to this situation. They are

mainly in the following subject areas:

1) Performance of canal systems and equity in water distribution;

18



2) Implications of groundwater development;

3) Institutional factors affecting irrigation performance;
4) Environmental implications of irrigation; and

5) Potential for crop-based irrigation operation.

The first three items are selected for further elaboration, as they directly relate to the

‘subject under consideration.
2.1.1 Canal performance

With the gradual decline in the quality of physical and management conditions, the
design objective of equity steadily eroded. When design assumptions for distributary
~outlets, such as continuous full supply water level in the canal and outlet modular
conditions, were no longer valid, the distribution of water among the outlets was found
to be substantially inequitable (Bhutta and Vander Velde, 1992).

The following comments relate to some of the main aspects of inequity as found in
[IMi's field research (Kijne and Vander Velde, 1991 and 1992; Vander Velde and
Murray-Rust, 1992): .

1) Monitoring activities in Faroogabad and Bhagat Sub-Divisions have shown that
the long - standing system berformance objective of équity in ‘surface-water -
distribution ié now rarely achieved. On average, the farmers in tail-end
watercourses have less than one-fifth the access to surface water enjoyed by
farmers in the head-end watercourses. The pattern observed for the Pir Mahal
Distributa_ry, having a design discharge of 4.67 cubic meters/second for a CCA

of 14,891 ha, can be seen in Figure-3 and Figure-4.

19



Figure-3
Pir Mahal Distributary
Water Distribution Equity
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2)

3)

4)

When the discharge at the distributary head falls below 70% of design, an
occurrence observed in some distributaries of the Lower Chenab Canal (LCC)
for as much as one-third of the annually available operational days, supplies to

tail outlets simply collapse.

As the Lower Gugera Branch delivers insufficient surface water supplies to the
tail of the system, an inter-distributary rotation is operated for much of the year
at Bhagat Head. Yet, significant inconsistencies in the equitable implementation
of scheduled rotational operations were observed in the Pir Mahal Distributary.
For several months in 1990, this distributary operated about 40% of the time
period below 70% of full supply level, contrasting with nearby Khikhi and
Dabanwala distributaries which operated nearly continuously at 90% or more of
full supply level (Figure-5). Heavy silt accumulation, embankment erosion,
unauthorized or informal withdrawals of canal water upstream, and variability in
distributary flows upstream were identified as causes of severe tail-end

deprivation.

Laxity in canal operations has promoted anarchy in the field. There are many
instances of breaching of canal bunds, installing of unauthorized outlets,
pumping and siphoning of canal water, and tampering with outlets and other
canal structures. These acts in turn exacerbate the maintenance problems. Both
under normal supply and shortage conditions, generally the upstream water
users receive more water than their due share, while those in the tail reaches of

the canal command receive less”’.

Surprisingly, there are also instances where the tail-end watercourses in some canals have been
reported as receiving more water than their due share. This unusual inequitable situation
observed in Puran and Nari distributaries in the Punjab is attributed to an overall over-supply of
water to the canals (Gleason et al, 1993). A similar anomaly was seen in an lIMl study in the
Lower Swat Canal in the North West Frontier Province, where its downstream Sheik Yousaf
Minor was drawing more excess water relative to the design discharge than its upstream
Distributary No. 3, and downstream watercourses receiving a greater allowance than
watercourses upstream in the Minor, and the same reason was identified for explaining the
unusual reversed inequity {Bandaragoda et al, 1993).
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2.1.2 Groundwater

Public and private groundwater development added a new dimension to equitable use
of water resources. It tended to help the richer farmers and also to adversely affect the
tail-end farmers as the groundwater quality decreased towards the tail areas of the

distributary commands.

A substantial increase in water supplies at the watercourse level due to public tubewells
in some areas (eg. Rechna Doab) meant that the low design cropping intensities (50-
75%) could now be exceeded. Annual cropping intensities in many LCC distributary
commands increased to well over 100%. Simultaneously, some farmers started to grow
higher priced, water-intensive crops like rice and sugarcane. This was accompanied
by é rapid development of private tubewells in the 1980s (Figure-6). A tubewell census
of 35 watercourse commands of Mananwala, Karkan (Minor) and Largar distributaries
revealed that the average density of private tubewells in the area was over 5 per 100
ha. lIMI studies showed that total groundwater supplies, on average, contributed about
70% of water used in the Faroogabad Sub-Division. Therefore, to exclude this high
percentage of total water supply from the norm of equitable distribution is a major factor

relating to consideration of equity.
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2.1.3 Institutional Factors

A study on the institutional framework for irrigation management in Pakistan concluded

1)

2) -

3) .

‘the following (Bandaragoda and Firdousi, 1992):

A major institutional factor that affects Pakistan’s irrigation performance is the
continuation of complex and outdated formal rules and procedures while they are
consistently over-ridden by several socially evolved informal institutions. The
original intentions of ensuring strict discipline for codified behavior in water
distribution, as well as in water use, can no longer be achieved due to changed
circumstances in the social and physical environment. A review of formal
irrigation rules, measures to arrest the dysfunctional effect of some informal
rules, and an overall assessment of the whole structure of irrigation organization

are the urgently needed research and policy initiatives.

With the changes in the socio-political systems after the demise of colonialism,
the modern democratic values and the old cultural values appear to be running
parallel to each other, often resulting in conflicting manifestations in the field.
The challenge is to find an appropriate congruence between these two streams
and convert the present institutional barriers to useful institutional support for

irrigation management.

A centralized administration designed to control a large supply-oriented canal
irrigation system has lost its effectiveness, if not largely its relevance, in an
emerging demand-oriented system. The regional and .Iocation specific
managemeﬁt requirements arise from the presence of additional tubewell water

on the one hand, and different cropping patterns and intensities on the other.

- Centralization needs to be replaced by appropriate decentralized mechanisms,

remote control by more intimate performance monitoring, and narrow

departmentalism by greater coordination.
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4) Any form of institutional change in any context requires positive support from
policy. A deep-rooted administrative culture in this region would necessarily
require carefully considered strategies and the support from the highest levels
of policy to make any change in the existing irrigation-related institutions.
Attempts can be fruitful when they are strongly based on local initiatives and a
full understanding of the prevailing constraints, and when they are correctly

placed in the country’s socio-economic context.

Generally, a fairly common picture emerges in many canal systems. When the canal
is silted, its upstream outlets tend to draw more water than their design discharges.
This is simply a hydraulic phenomenon, which however has an impact on social
behavior; it discourages upstream farmers from promoting mainténance activities in the
canal®, it encourages "free-rider" behavior (in which some individuals try to get more

than their due share at the expense of the others), and increases social conflict.

Conditions of scarcity and poor 'réliability of supply normally encourage the individual
-water user to engage in various malpractices for maximizing personal gain. A long
period of this behavior results in a "syndrome of anarchy", which is a product of mutual
mistrust between the water users and the operating staff. The users lack the
confidence that if they refrain from stealing water, or breaking the structures, they will
get their entitled water on time, while the officials lack the confidence that if they apply
themselves properly to somehow get water on time, the users will refrain from breaking
the rules. The problem is, where and how to break this vicious circle. As long as the
offenders are the majority in either group, enforcement is not possible as any law can

be effective only when a small minority of the population tends to break it..

® In a seminar held in Karachi, mention was made that some influential farmers in such

advantageous locations in a canal command had brought tractor loads of removed silt back into
the canal, immediately after a major desilting effort by the government.
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2.1.4 Rationale for Organization of Water Users in Pakistan

A strategy that seems most congruous with this situation is to approach the problem
from the demand side of the irrigation management equation. This strategy has not
been fully explored so far in Pakistan, where a supply-sided bureaucracy has

consistently been playing a dominant role.

The proposition is that growing inequity and declining productivity can be resolved by -
an institutional change initiated at the level of water users, which would help to adjust
their own behavior, and would help to generate corresponding institutional (and
behavioral) changes in the delivery organizations as well. There is evidence to suggest
that, given the opportunity, Pakistan’s water users are willing to take decisions on their

own.

in the absence of pressure from rigid administrative behavior, Pakistan’s farmers have
demonstrated their willingness and ability to manage their own irrigation affairs amicably
and productively. In the newly established Chashma Right Bank Canal Stage [ system,
any form of warabandi or official water distribution methods have not been established
yet. Taking this opportunity, farmers resorted to close and open outlets according to
their collective needs within the watercourse commands. [IMI's research results show
that the pattern of this outlet closure almost coincide with the actual crop water
requirements for the season (Figure-7 and Figure-8). Field research in Fordwah
Distributary has reported very prudent behavior by the farmers in water trading and
sharing (Strosser and Kuper, 1993), and in coping with salinity (Kuper and van Waijjen,
1993).

The current problems of irrigation management in Pakistan typically call for new
thinking. Hitherto, the country’s irrigation development has been mainly technology-
oriented, and pursued with a pre-occupation in expanding the resource base. The
commendable work done so far in technology application and resource base expansion

is now clearly facing a decline in its productive value.
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Yields of main crops under irrigated agriculture in Pakistan are either stagnant, or
declining. The Pakistan National Conservation Strategy, a recently published
government document, points out that Pakistan’s average yields of all main crops are
considerably less than the average yields achieved by other countries; wheat yield is
44% of that in Mexico, rice yield is 43% of that in Egypt, maize yield is 33% of that in
Turkey, cotton yield is 75% of that in-Mexico, and sugarcane is 66% of that in India.
The 1990 Water Sector Investment Plan of Pakistan predicts a food shortfall of about
10% by the year 2000 and 25% by 2013, even if the Plan's proposed targets of
resource base and performance improvements are met. This represents an increase
in the food deficit from 24% to 36% during this period. Thus, the low productivity of

irrigated agriculture in Pakistan represents a major threat to the country’s food security.

2.2 Prospects for Action Research on Social Organization

The rationale for social organization in irrigation management in Pakistan was seen to
be based on the country’s context. However, generally for any country, the idea of
~ organizing water users should raise a number fundamental questions, answers to which
are usually assumed to be common sense. But these questions need to raised, and
clear answers sought and clarified so that there is a common platform of appreéiation

of the strategies to be undertaken.

For instance, who gains by farmer organization, and who loses? If it is for common
benefit, how can the benefit be clearly identified to make it easily convincing? “Can this
goal be achieved in a skewed social system? What makes an organized users group

'func':tion‘effectivély under these conditions? And so on and so forth. |

Ed

A few issues that relate to these questions are mentioned below:
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2.2.1 Empowering Water Users : A Basic Issue

The following excerpt from a recent article by John S. Ambler (1993) aptly raises the

issue of empowerment:

In practice, the implicit meaning of the phrase "farmer participation" frequently
means "we need farmer participation in the government’'s program”. With this
unsaid attitude, the government acts as the prime mover, making the key
decisions about investment priorities, the design of improvements, the system
of management, and the rules of operation. Water user’'s associations become
an appendage of the state, rather than autonomous bodies with real decision-
making powers. The concept of farmer management (or alternatively,
“government participation in peoples’ programs") requires a reorientation of the
irrigation bureaucracy from a position of implementing agency to one of service
agency. This would be one step towards conditioning ourselves to think about

placing meaningful authority in the farmers’ hands.

The validity of this view rests on a number of observable facts and related
interpretations. One dominant feature of irrigation management in South Asian countries
is the exercise of power and authority in day-to-day management affairs. Therefore,
a basic issue in social organization for irrigation management is whether, and to what

extent, the power and authority can be shared among the relevant partners.

Ambler’'s views quoted above represent a common concern among many from outside
the irrigation buréauoracies. and the concern has been increasingly emphasized in
recent times. However, not much has been articulated on this issue by those within the
bureaucracies who, in fact, possess the power and authority, which they are being
encouraged to share with their "beneficiaries”. A forum of this nature provides a good

opportunity to clarify the insiders’ view.
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The downside of this issue is an apparent lack of both interest and its articulation at the

grass root level. Do water users really want to get organized, or be empowered?

This question has to be answered with empirically tested results. That the people in
one place have wanted users organization, or even benefited from it, is no reason for
one to assume that the people in another place would do the same. Even if the
common realization among those who are interested in their welfare is that any group
of people would need it, there is a need to engage in some social engineering field
work to ensure that people in fact are convinced that they want to be organized.
Individuals will readily agree to join a group only when they see the personal gain in

doing so.

In summary, the sharing of power and authority is a basic requirement for shifting to
participatory management through the involvement of organized users. This
presupposes the existence of a commonly accepted set of useful functions to be

performed by the organizations. Without these, there will be only "paper organizations".

The desirability of power transfer may be widely accepted, but the issue needs to be
further analyzed in terms of mainly three aspecits:

1) Viability (is it really possible?),

2) Extent (how far is it possible?); and

3) Mechanisms (the strategies for transferring power).
2.2.2 What Can the Organized Water Users Do ?

Past experience in state-sponsored interventions in organizing water users shows that
their emphasis was for more tangible, target-oriented and engineering-related activities
by the water users. Once the limited involvement in lining and improving watercourses
was accomplished, the "WUA" that was formed for this purpose collapsed. In fact, the

activity itself was a doubtful incentive for the farmers to organize themselves for
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collective action, as the task could be undertaken with minimum organized behavior by
the individuals. Studies on Swabi Irrigated Agriculture Project (SIAP) activities in the
North West Frontier Province concluded that lining of watercourses is hardly seen by
the farmers as a strong incentive for collective action. However, further research on

this aspect is necessary to arrive at firm conclusions.

An organization of water users implies that the "water use" itself is an important task
to be gainfully accomplished through collective action by the organization. This
assumption has not been tested yet in Pakistan, but underlies the conceptual
framework outlined in this paper. One of the important objectives of any future
interventions in organizing water users in Pakistan should be to test the validity of this
proposition. Can organized water users manage water more productively and more
equitably, if they were to be given the responsibility, not only at the watercourse level,

but also at the distributary canal level ?
2.2.3 Who Should Organize Water Users ?

The political nature of participation requires that the policy on social organization should
essentially be indigenous. It should finally be determined by the local people alone,
and not by any donor or foreign expert. However, external assistance can be a very
useful catalyst in the process of policy formulation, situation analysis and developing

implementation strategies.

That the content of participation is usually determined by the political ideology of each
country is an added reason why there should be a fairly cautious approach to any type
of intervention relating to the organization of people. Particularly, the rural people are
generally believed to be the more vulnerable section of the society, and should be

approached with greater care.
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In Pakistan, this policy interest has already been expressed. Two extensive state
sponsored programs, On Farm Water Management and Command Water Management,
represent a clear expression of policy interest in social organization, which is further
_supported by the laws established for water users associations and their federations.
What is lacking however, is a firm commitment on the part of both policy and
management to pursue this effort beyond the program-based obligations to the donors.
Once a favorable policy environment has been firmly established, ideally, the need for
WUAs should be felt by the water users themselves, and the organization and
development of WUAs should be based on their own expressed interest. These

propositions can be tested in an action research program.
3. IIMI’S PROPOSED ACTIVITIES IN PAKISTAN

With the experience gained in different contexts, IIMI‘wouId like to collaborate with
Pakistani agencies and research groups to provide the necessary research inputs for
developing and implementing a strategy for participatory management. The above
mentioned questions, and several others, will form the basis for a collaborative research

and development program.
lIMI’'s proposed research effort aims to:

1) develop a general awareness regarding the field response to the past policy
initiatives;

-2) rekindle the interest among policy and implementation.levels for undertaking

' more meaningful measures towards. lasting institutional development among

water users; and

3) identify the conditions for effective social organization.
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Contextually appropriate action research efforts will follow the initial "learning" phase,
on the basis that any external assistance can be effectivé only in playing a facilitating
or a catalytic role. Methodologies used elsewhere with a fair degree of success
(Skogerboe et al 1993) will be used with appropriate amendments to suit the local

conditions.

Action research on this theme has to be essentially coIIaborativ_e. With this requirement
in view, the proposed research effort will also explore the development of appropriate

extension mechanisms and training strategies for collaboration.

In the next phase of the Dutch funded project, "Managing Irrigation for Environmentally :
Sustainable Irrigated Agriculture in Pakistan", [IMI is planning to emphasize on the
social organization aspects. The project document indicates this emphasis in the

following preamble:

~In line with present thinking within the Pakistan Government, and supported by
similar World Bank initiatives in the irrigation and drainage sector, the project will
embark upon a program of studies related to required institutional changes in
irrigation delivery and drainage. Water Users Associations (WUAs), that are still
insufficiently developed after many years of Government support, and
institutional changes in provincial government agencies, will form a new thrust
- of the project. lIMI's involvement in many disciplines and sectors as Pakistan
changes- its approach and strategy, together with its experiences in other

countries, would enable possibilities for success in these activities.

The activities will be built around four main areas‘:
1) Establishing viable water users organizations;
2) Farmer-agency interactions;

3) ~ Coordinated irrigation services; and

4) Role of provincial institutions.
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3.1 In the Punjab Province

These activities will be carried out in the Fordwah Eastern Sadiquia (South) area,
where a World Bank funded irrigation and drainage project is being implemented at a
total cost of about Rs.2300 million over a period of six years from 1992-93 to 1998-99.
The infrastructure development and related research work is jointly-executed by the
Water and Power Development Authority (WAPDA), Punjab Irrigation Department (PID)
é.nd Punjab Agriculture Department (PAD). The proximity to this project work provides
an opportunity for lIMi to closely collaborate with these agencies. For IIMI's activities
related to social organization, the PAD (particularly its Water Management Directorate),
will be the main partner. This partnership will be able to draw on the long experience
of the Command Water Management Project (CWMP) and the On-Farm Water
Management (OFWM) program, in which attempts had been made in the past to
strengthen the irrigated agriculture management through improved infrastructure,
institutions, agricultural inputs and services. The work will be carried out in the
watercourse commands of two distributaries, the Sirajwah Distributary and the Bhukan

Distributary.

3.2 In the Sind Province

At the request of the Government of Sind, a similar program is planned to be
incorporated in the World Bank and Swiss funded "Supplementary Project for
Strengthening of LBOD Stage {, Water Management Component". Pilot projects will be .
undertaken to induce genuine farmer management of irrigation. One minor or
distributary commiand area will be selected as a Pilot Distributary Turnover Command
area in each .of the three LBOD districts (Nawabshah, Sanghar and Mirpukhas). The
Directorate of the LBOD Water Management Cell in particular, and the Provincial
Agriculture Department in -general will be the colléborating partners of IIMI in this

activity.
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Dutch funding for [IMI's work for water management interventions' will reinforce this
LBOD activities to fine-tune the delicate balance between conjunctive irrigation and
drainage practices that are required for the waterlogged situation in the Sindh. This
combined support will further help IIMI to involve strong collaboration with existing

research organizations and government agencies in the Province of Sindh.

lIMI places a strong emphasis on the collaborative nature of these activities. 1IMI would
work as a partner with the implementing agency and other collaborating institutes. In
the long run, a successful farmer organization effort aimed at participatory irrigation
management approaches will necessarily be accompanied by policy and organizational
changes within irrigation agencies, which they must be prepared to plan and implement.
[IMI would like to participate in launching this institutional development program by

providing it the relevant research inputs and international experience.
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