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PREFACE
 

The summary assessment reported in these pages was conducted by Jerry
 
Silverman (Team Leader) cnd Keith Ogden. Jerry Silverman was responsible
 
for structuring the investigation and editing the Report.
 

/
The Assessment Team had only 8 days-I to visit the Project site, conduct
 
interviews, review available documents, write, type, and reproduce a first
 
draft, and present i /for review to the BIAD III Project Manager and
 
seven senior members- of his staff. Given limited time the Team
 
consciously chose to use a Rapid Reconnaissance Approach= / in order to
 
identify the areas of primary concern and pride to Project Managers, assist
 
them in thinking about approaches which they might use to solve problems,
 
and--only secondarily--to provide a written report which might be of use
 
to AID/W's Bicol River Basin Impact Evaluation Team due to arrive in
 
Manila in July, 1981.
 

Although with the assistance of Project Management Staff and farmer­
beneficiaries the team was able to identify several project implementation
 
problems and the Report tends to concentrate on them, readers should be
 
aware that the overall view of the Team Leader is that BIAD III is
 
currently the best example of any participatory development project he has
 
seen in his fifteen years of overseas development experience.
 

I/ Wednesday, June 17 through Wednesday, June 25, 1981.
 
2/ Feliciano Berdin (Project Manager), Virgilio Brusas (Assistant Project
 

Manager), Felix Pena (Chief, Farmer Assistance Division), Arturo
 
Gonzales (Chief, Construction Division), Manuel Silerio (Chief, Design
 
Section), Catalino Tria, Jr. (Chief, Plans and Programing Section),
 
Ted Ehera (Community Organizers Supervisor), and Raul Ursua (Chief,
 
Administrative Division).
 

3/ George Honadle, Rapid Reconnaissance Approaches to Organizational
 
Analysis for Development Administration (Wash., D.C.: Development
 
Alternatives, Inc., 1979), 56 pages,
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I. INTRODUCTION: PROJECT DESCRIPTION
 

Overview
 

Between 1951 and 1979, the U.S. Government, through AID, has obligated
 
approximately $132.7 million towards helping the Government of the Philip­
pines increase agricultural production and the income of the rural poor
 
through a wide variety of programs (e.g., Rural Electrification, Provin­
cial Development Assistance and Rural Roade). A major emphasis among
 
these Programs has beensince 1974, support of a GOP integrated area
 
development (TAD) program in the Bicol River Basin in Southern Luzon, an
 
area characterized on the one hand by abundant natural resources and on
 
the other hand by extreme rural poverty. To date, USAID has obligated
 
$28.4 million for five separate loan projects and two grant technical
 
assistance projects in the Bicol River Basin. Obligations totalling
 
$46.8 million have followed from the Asian Development Bank and European
 
Economic Comunity. The subject of this Assessment Report, the Rinconada/
 
Buhi-Lalo Integrated Area Development (BIAD III) Project, is but one
 
component of this overall effort.
 

The Loan Agreement provides for (1) construction of major water regulation
 
facilities in the Lake Buhi vicinity; (2) rehabilitation and construction
 
of irrigation facilities in the Lala erea and procurement of equipment for
 
adequate system operation and maintenance; (3) supporting organizational,
 
training, extension and applied research activities; and (4) continuationY
 
of pilot-level upland development activities in the Lake Buhi watershed.-"
 
Major AID funding is provided for Lake Buhi Water Source Development, Lalo
 
Irrigation Construction and Agro-foreatation/Watershed Development.
 
Supplementary AID funding is also provided to the PMO for the Irrigation
 
and Agricultural Support component. This supplementary funding helps cover
 
the cost of the construction of physical infrastructure, line agency field
 
technician allowances, and farmer training. AID will also finance all O&M
 
equipment and the cost of Impact Evaluation. The GOP will provide the
 
major funding for the Project Office facilities, the activities of the
 
Farmer Assistance Division and other PMO costs. The GOP will also provide
 
partial funding for the other project components.
 

Costs
 

The total budget for BIAD III is currently estimated to2e $9.3 million,
 
of which $5 million or 54% is provided by the AID loan.-/
 

l/ Project Loan Agreemenr between the Republic of the Philippines and the
 
United States of America for Bicol Integrated Area Development III
 
(Rinconada/Buhl-Lalo) Project (August 1, 1979). Annex I, p. 1. Amendment
 
No. 1 to the Project Loan Agreement between the Republic of the Philip­
pinies and the United States of America for Bicol Integrated Area Deve­
lopment IT (Rinconada/Buhi-Lalo) Project (August 29, 1980). Annex I. 

2/ The Project Paper estimated total costs at $8.6 million; of which $5
 
million would have accounted for 59% of total costs.
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An Introduction to BIAD III
 

Activities in the Rinconada/Buhi-Lalo Project can be divided into two

hydrologically distinct areas: 
the Upper Lalo and the Lower Lae. 
In
the Upper Lalo Area, the existing gravip irrigation system (built by

NIA in 1974-75) is being rehabilitated.-
 In the Lower Lalo Area, Lake
 
Buhi will be developed 
to supply water control and distribution
 
structures.
 

A major design change that has occurred since the Project Paper was
written haa been a dramatic increase in the participation of farmers in

the design and implementation of the project. 
 As a result of the

addition of the Participatory Approach, the primary emphasis of BIAD III
is not to just build an irrigation system, but rather, to experiement with an

approach to devlyoping management structure for long 
term 0 & M. This
 
Project is a national pilot for this type of approach.
 

3/ Also underway in the Buhi Area is 
the Agro-forestation/Watershed

Development component of the Project. 
However, that component is
 
not assessed in this Repurt.
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II. MPNAGEMENT STRUCTURE
 

The management system is, in most respects, similar to those in use in
 
BIAD I and BIAD II. In the formal sense, a lead agency (NIA) is
 
designated for overall project level management; the Project Management
 
Office (PMO) is responsible to the Regional Director of the Lead Agency
 
(NIA); the Regional Director (NIA) is responsible for broad policy
 
questions and horizontal coordination between government agencies at the
 
Regional level to the BRBDP and its subordinate Project Management Group
 
and for operational implementation to the National Office of the NIA.
 

However, the structure of the management system for BIAD III varies
 
slightly, but significantly, from the systems in use fi BIAD I and UIAD II. 

The Organizational Chart (Figure I) on the next pace i.llustrates the
 
structure of the BIAD III management system from National to Project level.
 

The most significant difference between the BIAD III structure and those
 
of BIAD I and II is that the Field Supervisoru and Field Technicians assigned
 
by GOP ngencies other than the NIA arc outside the PMO. Thus, the ri?­
coordih,.tes with them at the project level, but they are responsible to
 
their agency's Provincial Supervisors. Given the structure of authority
 
illustrated in Figure 1, conflicts between other agencies, Field Supervisors
 
and the PMO must be resolved at the PMG level, to which the PMO has direct
 
access but Field Supervisors do not. Being able to reach directly to the
 
Regional level does not provide any particular benefit to the PMO, since it
 
has no direct access to those directly responsible at the provincial level
 
for those Field Supervisors. 

Figure 2 illustrates the management structure from the project to farmer
 
level.
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FIGURE 2
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Figure 2 clearly illustrates the potential for cross-pressures on
 
farmers could result if specific boundaries between government
 
agencies are not drawn and/or if field technicians do not respect
 
those boundaries once they are drawn.
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III. APPROACH TO DEVELOPMENT
 

A. Learning from Experience
 

1. BIAD I and BIAD II
 

The PMO staff responsible for the implementation of the Rinconada-
Buhi/Lalo project have benefited substantially from prior experience 
in the lAD projects at Libmanan-Cabusao (BIAD I) and Buln-Minalabaz 
(BIAD II). Fully five of the six senior PMO staff have had prior 
implementation experience in one or both of those project4,
/ In
 
addition, several of the zone engineers have also had prior experi­
ence at Libmanan.
 

The result of that experience has been a substantially different
 
approach to both the design and construction of physical infrastruc­
ture and the approach to farmer participation in BIAD III. The
 
willingness to learn lessons and the ability to creatively apply
 
learning from those lessons is illustrated in Figure 3 below.
 

4/ Feliciano Berdin (Project Manager) was an Area Engineer at Upper
 
Pampanga Irrigation System and was Chief of the Construction Division
 
at Libmanan; Arturo Gonzales (Chief, Construction Division) was Deputy
 
Project Manager for Physical Infrastructure Development at Bula; Felix
 
Pena (Chief, Farmer Assistance Division) was Chief of the Evaluation 
and Statistics Section of the Institutional Development Division at 
Libmanan; Manuel Silerio (Chief, Design Section) was an Area Engineer 
at Libmanan; and Catalino Tria, Jr. (Chief, Plans and Programming 
Section)was employed in the Contract Administration Division at Libmanan. 



Figure 3 
SAMPLE OF LESSONS LEARNED FROM OTHER BIAD PROJECTS
 

LIBMANAN AND/OR BUIA RINCOADA (BIAD III) 

PRACTICE PROBLEM RESPONSE RESULT 

A. Physical Infrastructure Development
 

. L_ nmanan (BIAD I) la. Unreliability of con- la. Limit contracting to la. Rehabilitation construction tL­
tractor re: provision only major strctures. PMO/NIA in Upper Lalo ahead o'Construction of main of adequate inputs b. Increase PMO supervji- schedule. Costs of construc­structures by private resulting in delays. 
 sion of contractor 
 tion to date lower than
contractor. 
 b. Substandard quality performance, estimates.
 
of work. 
 b. Construction of main infra­

structure in Lower Lalo not yet
 
begun. Therefore, cannot
 
assess contractor performance.
 

2o Bu_ (BIAD II) 2a. Delays due to 3 step 
 2. PMO has primary respon- 2. As above (la).

contracting approval sibility for construc-All construction of process. tion by Force Account.

physical infrastructure b. Substandard quality of Only one contract for
by private contractors, work. major work. One step 

c. Unreliability of con- epproval process (NIA!
 
tractors rE: provision Manila) for contracts up

of adequate inputs 
 to 115 million ($2 million).
 
resulting in delays.
 

B. Beneficiary Participation
 

1. Libmanan (BIAD II) 

Contracted community la. Farmer Organizations I. PMO/FAD assumes direct 
 la. PMO has direct information on
organization responsibi- existed only on "paper"; responsibility for mobi- farmer attitudes and level oflity to private consulting not functional groups. lization of farmers and 
 participation which can be
firm (EDP). Used con-
 organization & training, 
 shared among all PMO divisions. 
ventional approach:
 



Figure 3 (continued)
 

PRACTICE PROBLEM 
 RESPONSE 
 RESULT
 

(i) Formal Organization; b. Construction work pro-
 b. Uses participatory/evo-
determination of 
 ceeded without farmer lutionary approach

structure, assignment 
 input. 
 stressing co'nsultation

of members, and election (i) serious right of way 
 with farme,-a from initial
of officers first, 
 disputes. 
 design through implemen-
(ii) Farmer role seen as 
 (ii) Extent to which farmers 
 tation phases. Location
passive; mobilization 
 could or would be willing of structures and ROW
for purpose of being 
 to take over responsibt- questions include input
"sold" on project and 
 lity for O&M of completed by farmers and redesign
receiving instructions. 
 system; farmers refused 
 based on farmer partici-


to take responsibility pation. 
Farmer pa-tici-

for O&M. 
 pation proceeds through


(iii) Technical construction informal groups; formal 

plans based on maps, organization grows even-

not actual farmplot 
 tually out of function. 
contours. 
 c. Assigns Zone Engineers 


and Comnunity Organizers 

for liaison with, not 

leadership of, farmers. 


d. Informal farmer groups 

contracted for construc-
tion work of laterals. 


b. Structure and leadership follows
 
function. Energy not devoted to
 
premature organizing activity.
 
Farmers participate in deter­
mining operational aspects of
 
project, resolve ROW problems,
 
negotiate solutions to conflict.
 
Farmer participation in decisions
 
on actual location of canals and
 
laterals results in conformity
 
between design and actual farm­
plot contours.
 

c. Zone Engineers and Community 
Organizers do actually serve as 
links between farmers and Project 
Management. Organizational leader­
ship does emerge among farmers as
 
functions must be performed and
 
Zone Engineers and Community
 
Organizers prc.erly refuse to
 
perform them. 

d. Farmer concern with leakage from
 
improperly c'-nstructed canals
 
motivates thc-r to build high­
quality lateral and farm ditches. 
Also serves as specific function
 
from which organization and 
leadership emerges. 



Figure 3 (continued)
 

PRACTICE 

2. 	 Bula (BIAD II) 

a. 	Community Organization 
responsibility of PMO. 
Combination of MLGICD 
and MA personnel 
assigned to PHO used 
conventional methods 
for farmer mobiliza­
tion similar to those 
used by EDF at Libmanan.
 
inn, -plnrp,1t' co"Aultation 

between PMO division
 

recponsible for Commu-. 
nity Organization and 
Division responsible 
for Physical Infra­
structure Development.
 

Source: Based on discussions 

PROBLEM RESPONSE RESULT 

a. 	 As above. 2. As above. 2. As 	 above. 

with pMO/BIAD III staff. 



2. BIAD III
 

Unfortunately, the lessons learned about beneficiary participation
 
from BIAD I and BIAD II were not immediately available nor applied
 
to the initial design of BIAD III. The primary reason for that was
 
that the results of de-emphasizing farmer participation in the
 
design and location of physical infrastructure in Libmanan and Bula
 
was not yet sufficiently understood by the end of 1978 and the early
 
months of 1979. Farmers in Libmanan had not yet attempted, in some
 
cases, to prohibit the contractor from entering their land because
 
of right-of-way disputes nor had they yet refused to assume respon-

Sibility for the operation and maintenance of completed segments of
 
the irrigation system. Project staff and extprnal evaluators of the
 
project in Bula-Minalabac were not yet aware that the complexity of
 
the system and the escalating costs would raise serious doubts about
 
both the ability of farmers to manage and pay for it or their willing­
ness to assume the responsibility for O&M even if they had the re­
quired capacity.
 

Thus, the Project Paper was again written without significant levels
 
of farmer participation.and tentative plans for the rehabilitation of
 
the pre-existing upper Lalo irrigation system and the construction of
 
a new lower Lalo system were prepared,
 

However, by the time the Farmer Assistance Division (designated, at
 
that time, the lastitutional and Agricultural Development Division)
 
was established in February 1980, project staff were aware that they
 
had a problem. Non-cooperat ion by the farmers at Libmanan had become
 
evident and farmer hostility towards new NIA initiatives in Upper
 
Lalo--based on prior experience--had also surfaced.
 

In April 1980, the PMO responded to those new concerns by requesting
 
NIA/Manila to provide funds for the training of community organizers
 
who could be used to mobilize the farmers. When that request reached
 
NIA/Manila, the PI10 was informed that training could not be approved
 
unless a detailed implementation plan for the use of community orga­
nizers was developed. The implementation plar5/ drafted by the PMO
 
contaLiied many elements similar to 1-hose involved in NIA experiments
 
with farmer participation in small-scale communal irrigation systems
 
since 1975; _/ although the BIAD III project staff was not fully
 
aware of those NIA/Manila experiments at that time. However, those
 
similarities were apparent to NIA/Manila and a one week training
 
program for BIAD III Community Organizers was provided in November 1980.
 

5/ That Implementat-on Plan is attaahed to this Report as an annex.
 
6/ For a description of NIA experience with communal irrigation systems, 

refer to Benjamin Bagadion, "People's Participation: A Learning 
Process", ( ), p. 2-4g 14; attached to this 
Report as 4n ainex. 
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That training offered much of value, but because it was based on
 
experience with small-scale communal irrigation efforts rather than
 
an area development effort based on a large complex National irriga­
tion system, the PMO followed that training with its own two day

workshop for PMO staff in December 1980. 
The result of that workshop
 
was an integrated plan for physical infrastructure and community
 
organization using the Critical Path Method. 
An 	additional three day

training session for all community organizers (COs) and zone engineers

(ZEs) was held in January 1981. Since then, coordination meetings
 
are held every four to six weeks between PMO headquarters staff and
 
all COs and ZEs. The information exchanged at those meetings include
 
farmers' concerns as experienced by the COs and Zs themselves and/or
 
as 	reflected in the process documentation efforts of the Research
 
and Service Center, Ateneo de Naga.7/
 

As 	expressed by a Senior member of the RMO staff: 
 "Actually, we are
 
still in training; on-the-job training". That is a succinct way of
 
expressing the idea that project implementation is evolutionary and
 
flexible in operation and corresponds to the definition of the
 
"process approach" to project implementation..§o
 

One clear result of the PMO's current approach to project implemen­
tation is their explicit recognition that the Lwo primary components
 
of the project--physical infrastructure development and farmer orga­
nizational development--must be interdependent; successful implemen­
tation of either component rests on successful completion of the
 
other. Implicit in that view is the principle that each phase of
 
development within each component must be timed according to progress
 
WiLhin the other. Hence, simply meeting construction schedules is
 
appropriately viewed by PMO staff as being potentially counterpro­
ductive if farmer-beneficiary organizations are not yet in place and
 
capable of performing those O&M functions required of them. The
 
reverse is also true; "Organizing" farmer-beneficiaries too soon in
 
advance of infrastructure development can have a depressive effect
 
on 	participatiti by resulting in paper organizations without real
 
functions to perform. 

7/ 	 To date, eight of those monthly reports have been published, four each 
on Upp 'r nnd Lower Lalo for the four month period January through 
April 1981.
 

8/ Process aproach --
A managerial orientation to project implementation
 
which assumes considerable uncertainty and is characterized by flexi­
bility and continual upenness to redesign and adaptation to changing
 
circt,mstances. On-the-spot study and solution of problems are relied
 
upon, rather thin remote expertise. George Honadle, et. al., Integrated
 
Rural Development: Making It work? (Wash., D.C.: Development Alter­
natives, Inc., 1980), p. 212.
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B. PHYSICAL INFRASTRUCTURE 

As described elsewhere2 ! and illustrated in Figure 3 above, previous
 
experience with private contractors in both BIAD I and BIAD II has
 
been fraught with problems. Those problems include inadequate
 
performance in terms of substandard technical work and the fact that
 
construction performed by private companies does not allow for farmer
 
participation in any activities other than as 
daily laborers. In 
Bula, NIA itself was asked by MAR (the lead agency) to take over the 
construction work in Phase I-A because of inadequate performance by a 
private contractor. 

Thus, the NIA as the lead agency for BIAD I. !,as decided to reduce
 
the participation of private construction companies to a minimum.
 
Contracting outside of NIA for construction of physical infrastructure
 
is limited to requirements at the two ends of the simple/difficult
 
continum.
 

At the most difficult end, a single construction company will be hired
 
to build only the major structures required: Buhi Lake Control Struc­
ture; Channelization of the Barit River; and the bridge and fluma at
 
the Daraga River. At the least difficult end, construction of terminal
 
facilities and lateral supplementary farm ditches, and farmlot ditches
 
will be constructed by the farmers themselves under individual group
 
contracts with the PMO. All other Project specific construction work
 
is performed by tne PMO based on consultations with affected farmer­
beneficiaries.
 

C. BENEFICIARY PARTICIPATION
 

As the project has evolved, its most significant aspect has become the
 
role of farmer-beneficiaries in its design, implementation, and even­
tual sustainability. That has been officially recognized by NIA
 
through the designation of BIAD III as a Pilot Project for the
 
extension of the participatory approach from communal irrigation
 
systems to the more complex requirements of a large-scale national
 
irrigation system. However, it should be noted that the NIA does not
 
view beneficiary participation as an end in itself. Rather, benefi­
ciary participation is viewed as an effective means to the end of
 
appropriate design, O&M, and sustainability of the irrigation system.
 

Three elements of NIA's approach to BIAD III in that regard are note­
worthy: The comprehensiveness of farmer inclusion, the functions
 
performed by farmet-beneficiaries, and the mechanisms used to link
 
that participation to project management.
 

1. Membership 

No distinctions whatsoever are made by Project staff between owner­
cultivators and tenants that in any way precludes the latter from
 
full participation in project nctivities. Thus, tenants are allowed
 

9/ For experience in HlAD Ii, refer to Gregorio Beltiang et al, Bicol Integrated 
Area Development 11 (Bula-Minalobac Land Consolidation): Project Evaluation 
Report (June 18, 1981); Sectiont I/V, Subsections 4. 
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to serve as Rotational Area farmer leaders, Supplemental Farm Ditch
 
leaders, and on Right of Way committees.
 

The participation of tenants and women was exemplified in a public
 
meeting of a rotational area group which was observed by the assess­
ment team. TwV y-three of the total 35 members of the group were
 
in attendance.- The purpose of the meeting was to review the new
 
plans for construction and location of supplementary farm ditches
 
which had been prepared by the PMO following an earlier meeting in
 
which farmers requested revisions of approximctely 60% in the
 
original design.
 

The meeting was conducted throughout by one of -ie Supplementary Farm 
Ditch Leaeers (SFDL); not by the CO or ZE. When the map was unfolded
 
on the floor, eight of the farmers took positions on the floor and 
began a spirited conversation with the Zone Engineer. That discussion 
lasted for about one hour. If the participation of those eight farmers 
can be viewed as an indicator of the functional leadership of that 
rotational area group, then its non-formal leadership consists of three 
of the lease tenants, one share tenant, and four owner-cultivators. 
Two of the lease tenants hold both of the formal leadership positions: 
Rotational Area Group Leader (RAGL) and Supplementary Farm Ditch Leader 
(SFDL). The amount of land farmed by each of those eight farmers 
ranged in size from .15 hectare (share tenant) to 1.1 hectare (owner 
cultivator). The leawe tenant who serves as RAGL farms 3 parcels
totaling one hectare; the lease tenant who serve., as SFDL farms .34 
hec ares. 

Another interesting point is that the group elected five persons to a
 
Right of Way Committee and two of them were women. Among the three
 
men, the lease tenant serving as FJFDL was elected chairman of the ROW
 
Co mnittee and the lease tenant who serves as RAGL was elected as a 
member.
 

2. Functions: System Design, Right of Way and O&M
 

In cddition to contracts with farmers for constriction work, three
 
other sets of functions are performed by them.
 

10/ The meeting was scheduled for 1:00 P.M. but could not begin until a 
quorum (18 persons - majority) was present. It was not until 3:20 P.M. 
that a sufficient number of pertions arrived. The CU and ZE waited 
patiently during those 2 hours 20 minutes. 
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a. 	System Design
 

The 	first of those is the design of the irrigation system. Partici­
pation of farmers in that regard is not comprehensive; they do not
 
and will not participate in decisions concerning the specifications
 
or location of the major infrastructure components (i.e., the Buhi
 
Lake Control Structure, structures for the channelization of the 
Tabao River, the bridge and flume at the Daraga River, nor main 
irrigation canals). Ir.addition, the farmers in the Upper Lalo area-­
having inherited a pre-existing system--have little opportunity to 
affect the design or location of major channels. 

However, a major effort is underway to iL>I.1- .damer level desires 
and expertise in all decisions about the location and specifications 
of other than pre-existing terminals and all lateral irrigation and 
drainage ditches. That effort includes farmer reviews of all initial 
plans drawn-up by the PMO and often substantial revisions based on
 
farmer responses.I/
 

b. 	Right of Way
 

Farmer groups at the Rotational Area level are expected to form Right
 
of Way committees. These Committees have two functions: to involve
 
farmers in Righr of Way considerations through participation in
 
decisions affecting location of lateral irrigation and drainage ditches
 
and 	 to assist in negotiations concerning Right of Way agreements with 
individual farmers once location decisions are made.
 

c. 	 0&M 

Eventually, when the physical infrastructure is in place and operating, 
farmers are expected to take over the "Operation and Maintenance" of 
the system. That Is both a noble goal and one difficult to achieve. 
The specific functions comprising O&M and the responsibilities for each 
have not yet been specified. Conflict can result between government
 
agencien and farmers because of different perceptions about the proper 
definition of O&M in terms of specific functions to be performed. In 
addition, specific decisions about what internal structures farmer
 
organizations should have, to what degree and in what manner they
 
should be aggregated within the total system, and which level should
 
be tesponsible for what functions will also substantively affect the
 
quality of i.:armer participation and proper performance of the O&M 
function. 

11/ 	 One such revicw iecLing observed by the i.asestrmcnt team and attended 
by 23 Mrember,; (of 35 total members) in RANC-7 (Op ,,r Laio) resulted in 
two hours oi detailed discusEion and confirnuithn of revisions to 
approximately 60% of the original design, Overall, the PMO reports 
that larmer initiated changeE have been submitted from thirteen of all 
29 zones Lu dale and all 29 2onEVS have not: yt bween surveyed. 
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Although an approach to farmer participation in O&M has been established,
 
it is currently only broadly defined: farmers should be responsible
 
for O&M and shcald be organized in order to fulfill those responsibi­
lities. Additional thinking is required to provide substp-ce to that
 
broad outline.
 

3. Linkage: Zone Engineers and Conaunity Organizers
 

Project management in BIAD III and the farmer-beneficiaries are linked
 
through a comprehensive extension system staffed by Zone Engineers
 
(ZEs) and Community Organizers (COs). That system has been adapted

from the NIA's experimental program directed toward establishing
 
farmer-beneficiary controlled irrigation system. The key features of
 
the BIAD III approach are:
 

* 
ZEs and COs are expecced to perform a liaison rather than leadership
 
function between farmers and Project Management. Their job is to
 
facilitate two way communication;
 

• 	ZEs monitor the performance of farmers on construction contracts,
 
but do not ptovide leadership for that purpose;
 

e 	COs attempt to mobilize farmers by bringing all farmers within a
 
rotational area together to perform specified decision-making,
 
review, and/or construction functions;
 

o 
Such meetings within Rotational Areas define pre-organized groups
 
from which leadership and formal structures are expected to even­
tually emerge;
 

* 	COs and ZEs serve among the farmers as technical resource persons;
 

* 	Each CO and ZE serve together within a zone disaggregated into
 
Rotational Area Groups, providing for reasonably intense coverage;
 
and
 

* 	The CO and ZE assigned to each Zone are expected to live together
 
in the Zone,
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IV. CURRENT PROJECT STATUS 

This section summarizes the e.urrent status (as of June 23, 1981) of
 
project implementation in terms of the approach described above.
 

A. P141,SICAL rNFRASTRUCTURE 

Construction of physical infrastructure in BIAD III is still in the 
early stages (18.46% complete as of May 5, 1981). In the Upper 
Lalo Area, activities include rehabilitation and conctruction of both 
the main canal and supplementary farm ditches. Upper Lalo Rehabilita­
tion is over 25% complete and terminal facilities are over 23% complete, 
In addition, Project facilities are approximAtely 58% complete. In the 
Lower Lalo Area, the development of Lake Buhi as a water source is 
awaiting the selection of a bid for construction of the major physical 
infrastructure. Selection of the coneractor for the Lake Buhi Control 
Structure, the B t River Channel Improvement and the Daraga River 
Flume and Bridge&= is scheduled fo Juno 30, 1981. The only cons­
truction that ha. occurred to date in Lower Lalo in along the Left 
Connector Canal (approximately 97 complete); this includes some
 
construction of the NPC Intake Structure, ti~e national road crossing,
 
Headgate Lateral A and the Barangay Road Crossing. Work is scheduled
 
to begin on the Lake Buhi Control Structure and the Barit River Channel
 
Improvement in the lt quarter of 1982 and construction of the Daraga
 
River Flume and Bridge is scheduled to begin in mid-1982.
 

Construction in the Lower Lalo area is approximately one year behind
 
schadule due to delays caused by chenges in the design ofohe Lake 
Buhi Control Structure recommended by USAID consultants.-"'However, 
given the PMO's currant approach, which requires the integrated timing 
of progress by phase in both the construction and beneficiary organiza­
tional aspects of the project, and the current status of that latter 
effort, the construction delay should not cause any significant problems. 

B. BENEFICIARY PARTICIPATION 

1. Structure
 

It is the intention of project management that eventually a 
comprehensive Irrigators' Association (IA)will be created for each 
of the two irrigation systems being constructed by BIAD III. 
Irrigators' Associations of that scope will be required if fa rqys 
are to effectively perforin all four fun,.'tions expected of thmi" 

12/ The Daraga River Bridge and Flume is l.ocated in upper Lalo.
 
13/ Engineering Consultants, Inc. (ECI), 1979/80. 
-4/Distribution of water and maintenance (0 & M), collection of fees, 

and resolution of conflicts. 
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However, the PMO does not expect that level of organization to be
 
reached until mid-1982, at the earliest, in Upper Lalo and has no
 
fixed date by which it expects to accomplish it in Lower Lalo.
 

With that approach in mind, the PMO 1.3 currently engaged in the
 
second step of the following nine step process in Lower Lalo and,
 
depending on the group, somewhere between the second and fourth
 
step of the process in Upper Lalo:
 

o 	 Identifying all farmers in the project area and collecting all
 
relevant statistics about them;
 

# 	Assisting farmers to organize in small informal groups at the
 
farm ditch, supplementary farm ditch, nnd rotational area 
level
 
in order to participate in decisions concerning design and lo­
cation of turnouts, lateral and farm level canals/ditches, and
 
right of way questions;
 

@ 	Assisting farmer leaders at the rotational area level to orga­
nize informally at the lateral headgate or main canal 
level in
 
order to participate in decisions concerning O&M functions;
 

# 	Assisting farmer leaders at the rotational area and main turn­
out or main canal level to organize informally at the zone level
 
in order to participate in aggregated decisions concerning O&M
 
functions;
 

4 	Assisting farmer leaders in the establishment of formal organi­
zations at the Zone level for actual O&M as--through performance
 
of specific aggregated functions--that higher level leadership
 
and struccure emerges;15/
 

5/ Anthony Bottrall, Plans for the Farmers' Participation in the Manage­
ment of the Buhi-Lalo Irrigation System, (London: Overseas Development 
Institute, 1981), criticizes the PMO's current efforts because, he
 
contends, they concentrate on the Zone level and below rather than on
 
systems level Irrigators' Associations. Although he states that "the
 
main strategy at this early stage of the project's development is quite
 
rightly /emphasis added/ to concentrate on organizing small groups at
 
the fnrm-ditch or turnout levels...," he also asks "Why associate at the
 
Zone level?" He goes on to claim that "zones do not appear to have any
 
particular hydrological significance and they certainly do not have any

social or local administrative significance." 
 He 	then advocates moving

directly from organization of Rotational krea Management Groups to
 
organization of syste.-I-wide IADs but laments that "some officials see
 
the formation of a water users' Association at the system level as a
 
'long-term goal,' but idean, about its possible functions are hazy."

This evaluation team does riot share Bottrall's conclutnion nor lament.
 
The "buildii,-block" 
approich which the PMO is using is appropriately
 
cautious in its attempt to aggregate in manageable steps. A Rotational
 
Area will Involve approximately 
 35 	 farner3 with a limited set of functional 
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@ Assisting farmer leaders in the establishment of formal organi­
zations at the lateral headgate or main canal level for actual
 
O&M as--through performance of specific functions--that higher
 
level leadership and structure emerges;
 

e 	Assisting farrers in the establishment of formal organizations
 
at the rotational area level as--through the performance of
 
specific functions--the leadership and otructure of the group
 
emerges;
 

e 	Assisting farmer leaders at the Zone level to organize in­
formally at the comprehensive systems level in order to parti­
cipate in decisions concerning the terms under which and the
 
methods by which the comprehensive set of four functions will
 
be performed by farmer beneficiaries; and
 

P Finally, assisting farmer leaders in the establishment of a
 
formal, comprehensive Irrigators' Association for each of the
 
two irrigation systems as that highest level local leadership
 
and structure emerges.
 

The Organizational Structure for the Upper Lalo System, when fully 
created, is expected to be as illustrated in Figure 4 on the next 
page. The structure for Lower Lalo will be similar, except that 
the Lower Lalo system will have nine rather than three Zone level 
organizations. 

Footnote 15 (continued) 

responsibilities. A systems-wide IA for Upper Lalo will eventually
 
involved approximately 1,400 farmers and in Lower Lalo approximately
 
3,1,00 farmers with a dramatically expanded set of functions. It makes
 
very good sense indeed to move through intermediate steps in the pro­
cess (zones aggregate approximately 300 farmers each with an intermediate
 
set of functions) and, thus, expand management rtsponsibilities only as
 
capacity is gained through increasingly more comprehensive levels. In
 
addition, although it is possible that IBottrall's papir, written only
 
two months ago, has had an impact on current PMO staff thinking, this
 
evaluation team found their ideas no more hazy than is warranted by the
 
current stage of the two-way communication process underway between them
 
and farmer beneficiaries. Interviews with PMO staff suggest that ideas
 
about the structure and functions of the two system-wide IAs will become
 
more specific at the appropriate time.
 

The disagreement between the Evaluation Team and Bottrall's paper re­
flects a difference about timing and the organizational development
 
process rather than about the objective to be achieved. That disagree­
ment should not obscure the fact that Bottrall's paper is, in most res­
pects, excellent and very helpful. For that reason, Bottrall's paper
 
is attached to this leport as (An annex.
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FIGURE 4 

Irrigators' Association of Upper Lalo:
 
Organizational Structure
 

IRRIGATORS'
 

ASSOCIATION
 

ZONE 1-B ZONE 1.-A ZONE II-A 
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 MAIN 
CANAL 
 CANAL
 
GROUP GROUP
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SFD FD2 SFD 2,11 FjjD jSD2 SFD 21 

3 ISFD3 SD 3 ISF3
 

ESFD 1] SFD 4 

The following designations of Leadership Positions is
 
currently contemplated:
 

Main Canal Group or Lateral Canal Group: Farmer Water Master 
Rotational Area: Farmer Ditch Tender 
Supplementary Farm Ditch: Su2 erena_ Farm Ditch Tender 

Training/Farmer Consultation Material-,;, hD/BIAD III. 
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Given the impatience normally manifest by senior government and
 
donor agency policy planners and decision-makers, it cannot be
 
stressed too much that the slow and careful step-by-step process
 
currently underway in BIAD III is appropriate, sophisticated, and
 
much more likely to succeed than would an effort based on speed
 
and prematurely completed "results."
 

2. Functions
 

The current level of participation by farmer-beneficiaries is at
 
the same time both high in terms of numbers and level of energy
 
and narrowly limited in scope. Mobilization efforts by Zone
 
Engineers and Community Organizers have been underway only since
 
last January (i.e., 5-1/2 months).
 

In 	the Upper Lalo area, Rotational Area Main Canal and Lateral
 
Canal Groups have been formed and farmers are actively participat­
ing in the review and revision of plans for the location of supplc­
mentary farm ditches, construction of supplementary farm ditches,
 
and organization of Right-of-Way Committees. Consultation and
 
working meetings are currently underway between Rotational Area
 
Group leaders, Supplementary Farm Ditch Leaders, Community Organizers,
 
and Zone Engineers in order to identify specific O&M functions and
 
assign Zone level responsibilities. That activity shov.1d soon lead
 
to 	the formal organization of farraer-beneficiaries at the Zone level.
 

In the Lower Lalo area, the organizational development process is
 
not as far advanced. The effort of Zone Engineers and Community
 
Organizers has not yet proceeded beyond discussions with farmer­
bene:iciaries, in informal Rotational Area groups, about design and
 
location of terminal facilities and laterals.
 

Two factors account for differences in the extent of progress
 
obtained to date in Upper and Lower Lalo:
 

e 	An irrigation system was built by the NIA approx[rritely five
 
years ago in Upper Labo and rudimentary farmer Iiirtgation groups 
had previously been formed. Construction activity in Upper Lalo 
involves rehabllitat:ion of a pr-existing system. The system in 
Lower Lalo will be completely new. 

* 	 Because the rehabilitated irrigation system in Upper Lalo is
 
expected to be operational much sooner than tho new system In
 
Lower Lplo, a considerably higher level of effort by Community
 
Organizers has been recently concentrated there (five COs were 
transferred temporarily from Lower Lalo to Upper Labo in April 
for approximately three months in order .,jlimit each CO',1 span 
of responsibility to only two Rotational. Area (Groupn). 

It 	 should be pointed out, however, that the tit ,erlence of both CO 
and ZEs suggest that organizational devalop1J..Mi 0f1ortfl in Upper 
Lalo have been difficult; more difficult than the PMO experts such 
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efforts tobe in Lower Lalo. The primary reason for that is the
 
fact that a hi.gh degree of resentment among farmers in Upper Lalo
 
existed towards the NIA beca'ae of the failure tc provide adequate
O&M for the previously constructed system. This was especially the 
case among "tailenders" (those at the end of the main canal) who, 
because of leaks in the system and unauthorized turnouts installed
 
by farmers downstream, found themselves being charged irrigation
 
fees for water which often did not reach them. Thus, it has re­
quired i.ntensive efforts by COs and ZEs to convince farmers that,
 
by organizing themselves, they will be able to provide adequate
 
O&M and enforce the rules concerning water distribution.
 

For the farmer, the important thing is to receive sufficient water,
 
on a timely basis, and at a reasonable cx> Little value is 
apparently attached to participation and the assumption of responsi­
bility for syst..m O&M itself. After all, such responsibility in­
volves additional work and energy. Thus, farmers must believe tht
 
only by assuming responsibility for O&M can they be assured of
 
sufficient water, on a timely basis, and at reasonable cost.
 



- 23 -

V. ISSUES
 

A. 	 ORGANIZATIONAL STRUCTURE AND DYNAMICS 

1. 	Concepts
 

BIAD III was designed as an Integrated Area Development (LAD) project

involving decentralization vertically and integration and coordination
 
of multi-sectoral inputs horizontally. Because terms such as IAD,
 
integration, decentralization, and coordination often have different
 
meanings for different people, it is necessary to first define the
 
terms to be used here.
 

* 	Integrated Area (or Rural) Development. The process of combining

multiple development services into a cqherent effort to improve
 
the 	well-being of rural populations. 16/
 

o 	Decentralization. A process whereby authority for decision-making
 
is located at sub-national levels. On a continuum from marginal
 
to significant authority located at sub-national levels, the
 
concepts of decogoentration, delegation, and devolution should be
 
distinguished.­

* 	Integration. A process whereby previously separated and independent

functions, organizations, and/or human and/or material resources
 
are brought together through an effective process of coordination
 
or into a new, unitary structure._8/
 

* 	Coordination. 
 Various efforts to alter or smooth the relationships

of continuing, indep.ndent elements; such as organizations, staffs,
 
and resources.19/
 

16/ 	George Honadle, et. al., op. cit., p.4
 

17/ Although the concept of "decentralization" lacks clarity in recent
 
theoretical and applied usage, the 
terms used above were developed by
 
United Nations' Agencies in the mid-1960s and, if commonly used, could
 
help reestablish clarity and precision of expression in that regard.
 

18/ 	An effective process of coordination is not an automatic result of
 
creating a structure for coordination. Also, the definition provided

here is different from that provided in George Hcnadle, et. al., 
a.
 
cit., p. 211. That other definition is inadequate because in that 
form
 
it would be possible conceptually to properly label a project as an
 
Integrated Area (or Rural) Development Project wi:hout making any
 
provision for integration as defined therein.
 

19/ 	George Honadle, et. al., op. cit., p. 210
 

http:resources.19
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" 	Cooperation. When two or more individuals carry out actions which
 are complementary in reaching a desired end.20/ Note, that cooper­
ative efforts need not necessarily be coordinated.
 

" 	Interface. The poin at which interest, of different groups or
 
organizations intersect.
 

Irt terms of the definitions provided above, the current mode of
 
implementation in BIAD III is only partially decentralized and only

marginally integrated. Functionally, coordination between line
 
agencies at the project level is on the point of collapse; although
 
some cooperation is occurring.
 

2. Horizontal: Interagency Integration, and Coordination
 

a. Interagency Functions
 

As 	originally designed,- /the administrative arrangements for
 
providing integration of various functions 
across line agencies

at the project level and for coordinating line agency inputs at
 
the Regional and National levels were similar to those for BIAD
 
I and BIAD II. Thus, "The National Irrigation Administration
 
(NIA) will be the lead implementing agency responsible for imple­
menting the project and for its subsequent operation and mainte­
nance, working through NIA Region V. The Bicol River Basin
 
Development Program Office 
(BRBDPO) will be responsible for
 
interagency coordination. The Bicol River Basin Coordinating
 
Committee (BRBCC), which is composed of the regional directors
 
of key technical line agencies and the governors of the provinces

of Albay, Camarines Sur and Sorsogon, will provide operating

policies and guidelines for project planning and implementation."
 
At the project level, "an interagency, Project Management Office
 
(PMO) will be established by the NIA and BRBDP and staffed with
 
full-time contract hire personnel and technicians detailed from
 
the line agencies concerned with project implementation."
 

However, operationally, that is not what has occurred. 
The BIAD
 
III PMO is staffed exdlusively by NIA carreer or contract
 
persennel. No other GOP agency is represented on the staff of
 
the PMO itself. The PMO staff supported by NIA as an agency,

wanted to avoid the type of interagency problems which emerged

at Libmanan. 
Thus, they chose to limit their responsibility
 
over other line agency personnel to monitoring, rather than
 
direct management control. 
One result has been to temporarily

suspend serious attempts to effectively integrate the activities
 
of the ten GOP agencies operating in the project area until such
 
time as the incentive allowance issue is resolved; as discussed
 
further below.
 

20/ Ibid.
 

21/ USAID/Philippines, Project Paper: 
Bicol Integrated Area Development III
 
(Rinconada/Buhi-Lalo), Volume I (June 1979), p. 21-25.
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Figure 6 on the next page describes the specific functions for
 
which each agency is responsible. The primary mechanism for
 
coordinating planning and implementation &t the project level was
 
the preparation by field supervisors (FS) and technicians (FTs)
 
of a Five Year Plan for each of the five supervisory areas com­
prising the BIAD III project area. Those plans were prepared
 
following an orientation seminar for FSs and FTs provided by the
 
PMO. Subsequently, all FSs and FTs are responsible for preparing
 
annual plans which specify actions to be taken in order to imple­
ment the overall Five Year Plan. The PMO has authority only to review
 
those plans; they are actually submitted to their respective Agency
 
Supervisors at the provincial level for approval. Any objections
 
that the PMO might have to any part of those plans are submitted
 
by the PMO to the PMG through the NIA Regional Director. In
 
addition, FSs and FTs of cooperating agencies are supposed to
 
submit Monthly Activity Reports to the PMO in order that the
 
latter can perform its monitoring function.
 

b. Incentives for Cooperation
 

In the absence of substantive control by NIA or any other single
 
agency over the broad range of activities to be undertaken in
 
suppurt of the Project, effective coordination between agencies
 
must be based on incentives for voluntary cooperation. As
 
conceived in the Original Project Design, the primary incentive
 
for cooperation between various line agencies in seconding
 
personnel to the PMO and for encouraging such personnel to work
 
effectively within the PMO was money; a monthly "incentive
 
allowance" to be paid to all eligible personnel according to
 
the following schedule:
 

Figure 5 

Incentive Allowance Schedule
 

1. Field Technicians t 200/month
 
2. Field Supervisors P 250/month
 
3. PMG
 

a. Regular Members t 200/meeing­
b. Support Staff b/ t 150/meetingS/
 

4. ADCC (Provincial Level) members P 50/m!etingd/
 

Notes: a/ But not to exceed the total of 400 per month.
 
b/ The Assistant Project Manager and Chief, Farmer
 

Assistance Division will received 20 per meeting,
 
but not to exceed 400 per month.
 

c/ But not to exceed the total of W3O/month.
 
d/ But not to exceed the total of tl5O/month.
 



- 26 -

Figure 6 

Responsibilities of Cooperating Agencies
 

Agency 
 Responsibilities
 

I. 	National Irrigation Administration * Constructing irrigation infra­
(Lead Implementing Agency) structure and O&M of system.
 

e 	Monitoring and evaluating the
 
irrigation and agricultural
 
support component.
 

II. The Bicol River Basin Development e Evaluating the status of the
 
Program Office 
 different project components
 

witLh e.,JpaiS on the physical
 
accomplishment and the Institu­
tional and Agricultural aspects.
 

e 	Discussing the findings of these
 
evaluations with the Project
 
Management Group.
 

e 	Stimulating and promoting close
 
cooperation among agencies in the
 
project.
 

III. Ministry of Agrarian Reform 
 a 	Implementing the agrarian reform
 
program to convert tenant-tillers
 
into owner-cultivators.
 

* 	Issuing certificates of land
 
transfer to qualified tenant­
tillers inthe service area on
 
or 	before June 30, 1983.
 

* 	Submitting to the PMG specific
 
yearly targets to ensure completion
 
of the land tenure improvement
 
activities in Project service
 
areas.
 

a 	Developing and implementing
 
adequate procedures to allow
 
farmers to secure title to the
 
upland areas that they till,
 
if not otherwise prohibited by
 
law.
 

IV. Ministry of Agriculture
 

A. Bureau of Cooperatives a Formulating guidelines for the
 
organization and surervision of
 
Samahang Nayon and/cr other
 
cooperatives. 
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9 	Submitting quantified yearly
 
targets of its cooperative
 
development program to the PMG.
 

B. Bureau of Agricultural * Developing 20 Rural Improvement

Extension 	 Clubs (RIC) within the project
 

area on or before June 30, 1983.
 

* 	Training project farmers in
 
improved crop cultural practices
 
through permanently assigned
 
farmers management technicians
 
(FMTs).
 

a 	Organiziv: out-of-school youth 
into Anak Bukid (AB), envisioned 
to be the next generation farmers 
who are self-reliant. 

* 	Submitting quantified yearly
 
targets of its program of
 
activities to the PMG.
 

C. 	Bureau of Soils # Formulating programs for crop
 
suitability and land capability
 
classification of the different
 
areas.
 

* 	Conducting soil analysis in order
 
to recommend appropriate kinds
 
and amounts of fertilizers.
 

# 	Providing technical assistance 
to farmers on mechanical and 
vegeuative erosion control
 
measures and cropping sequence.
 

* 	Conducting fertilizer use demons­
trations for farmers. 

e 	Assisting in the conduct of farmer 
training in the project area. 

e 	Submitting a detailed program of
 
activities to the PMG each year.
 

D. Bureau of Plant Industry o 	Establishing plant pest and
 
disease prevention and control 
syttems and seed farms in the 
project area. 

e 	 Assisting fil the ;ctLivities of 
the pilot demonstration farms 
and in training farmers. 
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0 Submitting a detailed program
of activities to the PMG each 
year. 

E. Bureau of Forest Development * Implementing the agro-forestation/ 
watershed development component 
of thc project. 

* Assisting two technical staff 
with the pilot project staff 
preparatory to its subsequent
take-over as the lead implementing 
agency of this component. 

9 Issuing appropriate forest 
occupancy permits, if requir2d, 
to qualified farmers in the 
project area by December 1984. 

V. The National Food Authority e Prov'iding marketing services and 
post harvest facilities to the 
farmers. 

6 Conducting training in post 
harvest technology and marketing 
for the farmer-beneficiaries. 

9 Submitting a detailed program of 
activities to the PMG each year. 

VI. The National Power Corporation * Maintaining its own facilities 
particularly the existing 
forebay dam and spillway. 

* Furnishing to NIA, upon request, 
all hydrological and power 
operations data and information 
necessary for the design of the 
irrigation headworks. 

Source: Adapted 
from: rroject Management Office, 
HIAD III, Memorandum
 
of Agreement Beween NIA and Other Coordinating Agencies
 
(August 15, 
1981); and ProJct Management Office, BIAD III,

Proposed IAD Support Servic~s Implementation Guidlines and
 
Policies (n.d.). 



- 29 -

Work performance of all but supervisory personnel entitled to
 
such allowances were to be certified by the Project Manager
 
and disbursed by NIA. Those conditions, if met, would have
 
tied the disbursement of those allowances to the Project
 
Managers' assessment of work performance. That should have
 
resulted in increased responsiveness to the leadership of
 
the Project Manager on the part of FSs and FTs.
 

However, the 1NO nt, .;.i e iubli.n_ nc a muit.--agency manag*­
ment unit. Rather, from the beginning, it has operated only as 
an NIA project office. Since the FSs and FTs are employed and 
supervised by their own agencies, it is inappropriate for NIA 
BIAD III project management to appear to supervise them through

certification of their work. In addition, the NIA is responsible
 
for implementing several large-scale irrigation projects which
 
are either wholly funded by the GOP or which, if foreign donor
 
funded, prohibit such allowances. Thus, the NIA has been
 
reluctant to assume the responsibility for disbursing such
 
funds because it is afraid it will set a negative example for
 
its employees elsewhere.
 

The result is that those allowances have not been paid to date.
 
That, in turn, has resulted in a significant reduction of two­
way communication about V.. project between PMO staff and the
 
FSs and FTs of other age, ies working in the Project Area. It
 
is now believed by all s&nic: PMO staff that offerIng incentive
 
allowances to line agency personnel was--in the first instance-­
a serious mistake. They believe that in the absence of
 
its ever being offered, FS and FT personnel would have adequately
 
performed their functions. WhetheT or not that is triv cannot
 
be determined. However, what is cefinitely true is tnat once
 
offered and not paid, the issue now serves as a negeitive
 
incentive to interagency coordination and cooperation at the
 
project level. Other agency personnel biame NIA and the PMO
 
for not paying them money they were promised. NIA/PMO
 
personnel are also embarrassed to discuss substantive imple­
mentation issues with the staff of other agencies until those
 
others begin receiving their allowances. This has also
 
had a ripple effects, since NIA refuses to pay supervisory
 
personnel for attendance at PM( meetings until such time as
 
arrangements are finally resolved for payment to FSs and FTs.
 

Thus, the solution currently advocated by USAID, which would
 
provide for those allowances to be paid by and through BRBDP
 
direct y to Provincial Supervisors of each agency, or some
 
mutually agrecable solution, should be adopted by the NIA 
and B(BDP as soon as possible. However, it should also be 
understood that those payments, once they begin, are unlikely 
to have the effect of crepting a positive incentive to work 
harder in the project area than would have otherwise been the 
case. Without tile BIAD III Project Manager's Lertification of 
work performed by FSs and FTs during each month, disbursements 
will inevitably be routint, and what was intended to be an 



- 30 ­

incentive allowance will be transformed into an automatic
 
salary supplement entitlement.
 

c. Management of Coordination
 

The PMG, under the auspices of the BRBDP, has responsibility
 
for the coordination of inter-agency activities within the
 
Project area. The BRBDP has the responsibility of coordinating
 
the sum of interagency activities between projects. 
 To date,
 
insufficient attention has been given co 
that latter function.
 
As an example, the 
BIAD III PMO must soon make a decision which
 
requires a prior decision by the management staff of two other
 
Bicol River Basin projects (BIAD II and ADB/RIDA).
 

Currently, the Lake Buhi Control Structure and the NPC Forebay
 
Intake Structure have been designed to irrigate 2,200 hectares
 
of the Buhi-Lalo Project and 9,300 hectares of the Rinconada
 
(ADB) Project, the Anayan Communal Irrigation Project, and 
a
 
total of 540 hectares currently Included Within the MAR AIAD II
 
Project. Now, however, the Rinconada (ADB) Project is requesf­
ing the allocation of more water 
to irrigate an additional
 
1000 hectares for the Anayan (Pili) area which, at present, is
 
not Irrigated (refer to Figure 7 on 
the next page).
 

There are two major arguments against adding an alternate canal
 
line and attempting to irrigate Phase II and Phase III of BIAD
 
IT and an additional 1000 hectares of the Rinconada (ADB)
 
Project:
 

* In order to irrigate both areas 
from Lake Buhi, the height
 
of the reservoir will need to be raised. 
 This will flood
 
part of Buhl town and require relocation of some houses.
 

e As the design of the control structure is already finished
 
and bidding for the construct4.on is now underway, redesign­
ing the structure will result in 
further delays. Construction
 
of the control structure has already been delayed for one
 
yearr due to redesign requirements.
 

Because of the technical problems involved, the Lake Buhi
 
Control. Structure can irrigate either BIAD II, 
Phase II and III
 
or the 1000 additional hectares for the Rinconada (ADB) Project,

but not both. Current plans within the BIAD II project are
 
already based on a decision that the Bicol River will provide
 
irrigation water 
for the 230 hectares of Phase II. However,

although MAR, a; the lead line 
agency at Bula, is now drilling 
five ground water wells for Phase III, nothing ha yet Leen 
definitely decidcd about who will provide irrigation water for
 
Phase III. 
 If MAR decides to continue to Include Phase III
 
development within BrAD II, the P110 
of HIAD II] could rechannel
 
the main canal before it is built so as to provide watr from
 

http:construct4.on
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Buhi Lake to the proposed ADB/RIDA project area instead of the
 
BIAD II, Phase III area.
 

In order that proper decisions are made, the BRBDP should bring 
Project staff from all three projects (BIAD II, BIAD III, and 
ADB/RIDA) together for discussions about that issue as soon 
as possible. 

3. Vertical: Decentralization and Interface
 

a. National to Project Level
 

The extent to which decision-making authority is located at
 
sub-national levels of the BTAD III management structure varies
 
by function. Figure 8 below illustrates what type of authority
 
is located at different levels according to function.
 

The PMO of BIAD III has neither the level of integration of
 
either BIAD I or BIAD II and substantially less decentralization
 
of authority than BIAD II. However, as a Pilot Project to test
 
approaches to farmer-beneficiaries' participation in a large­
scale National Irrigation system, it has a significantly broader
 
rangek of activities included within it than are found in other 
NIA National Irrigation systems. Thus, the PMO has been dele­
gated subatant!al authority to design experimental approaches 
to tioc development of farmer group capacity. 

b. Prolect tu Beneficiary level
 

Decentralizaticn of functions from the GOP to farmer-beneficiary
 
groups is underway and increasing. The conscious objective of
 
project management is to develop the capacity of farmer-irriga­
tors' groups to the point that the NIA will provide only a
 
support, rather than a management, function. COs and ZEs avoid
 
assuming leadership or management roles within former groups;

rather they serve as technical resource persons and facilita­
tors in the two-way communications process between farmers and
 
the PMO.
 

To date, farmer-beneficlqry authority has progressed to the
 
point that they review and :i.uest changes in the design speci­
fications and iocation of lacerhl canals (Lower Lalo), terminal 
facilities, farm ditches, and supplem,?ntary farm ditches. In 
addition, they assist the PMO in Righr-of-Way negotiations and 
decide iinong thoinselves who will serve as construction team 
leaders and lato, :ers on contracts with the PMO. They also manage
those teams themselves (with ZEs monitoring for quality control). 
However, the longer term oLJective is that farmer-beneficiaries' 
Irrigators' Associations will eventually assume responsibility 
for managing the O&M functions of the two irrigation and drainage 
systems once construction is completec. 
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FIGURE 8 

Authority by Management Level
 

Physical Infrastructure Organizational
 
Development Development
 

1. Des!gn and approval of all 	 i. Approval and super­
major 	structures. vision of process
 

documentation by
 

NATIONAL 2. Approval of Contracts up to RSC, Ateneo de Nagi
 
(NIA) P15 million (=$2 million)
 

and approval of force account 2. Approval of Program
 
work. proposals.
 

3. Payment for contract work 3. Hires/terminates CO 
made in Manila. personnel. 

1. Location of all major struc- 1. Regional Director
 
tures. of NIA serves 
as
 

chairman of PMG.
 
2. Reviews and recommends to
 

Manila approval of infras­
tructure designs submitted
 
by the PMO.
 

REG IONAL
 
(NIA) 3. Approval of Contracts up to
 

Pl million (=$138 thousand).
 

4. Regional Director observes
 
bidding in Manila. 

PMO/NIA 

I. Design, and irrigation and 1. Design,implement 
drainage location of all and evaluate train­
structures except for for- ing programs for 
mer major str:ctures. both PMO personnel 

and farmer-benefi­
2. Consulted on major strtic- ciaries. 

tures specification and 
PROJECT attends pre-bidding con- 2. Recruits and eval­
(NIA/PMO) ference. Project Manager uates contract CO 

observes bidding in Manila, personnel. 

3. PMO supervises contract 3. Recommends program 
work and certifies quality proposals direct to 
and e.tcnt of completion. NIA/Mantla. 

4. Approval of contracts up 
to V300 housan1s; including 
contracts with Farmers at 
the Rotatiotnal iLrea level. 

SOURCE: Based on 1)cuss;ons with PMO/BIAD III staff. 
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B. MANAGING EXPANDING PARTICIPATION
 

As descried above, almost total responsbility for O&M of the system,

collection of fees, and adjudication of disputes will eventually de­
votvc upon the farmers organized within a pyrnmidal structure from the
 
R,,:ational Area level 
through the Zone to the systems-wide level.
 

If that is to happen, a greater range of functions will be performed

by farmers and the structures within which they will be organized will
 
neceasarily expand and become much more complex. 
It will also be
 
necess.try for the NIA in particular and other Government agencies more
 
generally to shift from leadership and initiating roles to more passive
 
support/response rales.
 

i. Expanding Functions
 

One method for delineating the transition process which the NIA
 
and the farmers must go through is illustrated by the Matrix in
 
Figure 9.
 

An important task during the next twelve months is 
for the PMO and
 
the farmer beneficiaries to--in effect--fill in that Matrix with as
 
much specificity as possible. 
That is the first step toward de­
termining the most appropriate structures for aggregating farmer
 
participation and designing appropriate skill training programs for
 
them.
 

There are essentially two sets of functions which a fully responsi­
ble Irrigators' Assaciation should perform: 
 06M and Financing.
 

a. Operations and Maintenance (O&M)
 

O0&M itcludes everything from keeping canals free of silt and 
weeds through rehabilitation construction work and adjudica­
tion of disputes between members over rights to water and other 
water distribution issues. The boundary between what NIA (with
 
its heavy equipment and technically skilled personnel) is 
ex­
pected to do and what farmers are expected to d under what
 
conditions, during each step in 
the transition process, must
 
be specified.
 

b. Financing
 

Anthony Bottrall has already presented aa excellent description

of the issue., involved. Therefore, he is quoted here:
 

"The principal reaso,. that conventional methods of
 
irrIgation O&M financing tend 
to work badly in so
 
ninny countries 
is the lack of any direct lirk between
 
what farmers pay and what they receive back in the
 
form of services. WNhtever they pay goes irto general
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FIGURE 9
 

TRANSITION: RESPONSIBILITIES FOR O&M
 
AND FINANCING 

BEGINNING OF PROJECT I N T 	 E R M E D I A T E COMPLETION 

STAGE I STAGE II I STAGZ III
 
1 1 1 1 I
 

2 	 2 2 2 2
 
3
NIA and 3 	 3 3 3 


4 4 4
OTHER 4 	 4 
5 .--------
GOP 5 	 5 5 


6 6 6 6
AGENCIES 6 

7 	 7 7 7 7
 
8 8 8 8------ 8
 
9 9 9 9 9
 
10 10 10- - - - 10 10
 
il 11 II 11 11
 
12 12- - - - 12 12 12
 

13
FARMER 13 13 13 13 


GROUPS 14 14 14 14 14
 
15 .. . . . .15 	 15 15 15
 

NOTE: Functions enclosed within a solid line indicate
 
those of primary responsibility. Functions en­

closed above the dotted line indicate those for
 
which farmers would be responsible, but for
 

which NIA would have supervisory responsibility.
 

PREPARED BY: Jerry Silverman
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revenue and what is returned to the project from
 
the centre rarely relates closely to farmers'
 
levels of payment. Treasuries and Ministries of
 
Finance are disinclined to be generous towards
 
requests for O&M finance at project level and
 
consequently supply less than is required.

Quality of ser-vice suffers; and farmers are less
 
interested than ever in paying their fees, which
 
to them appear leso of a service charge than yet
another tax. A vicious circle then sets in of 
low farmer payment -.. >low revenues to govern­
ment. - low disbursement to project agency­
--- opoor service--.low former payment. 
 Field
 
staff meanwhile spend a disproportionbLe amount of
 
their time trying to extract dues and overdues from
 
farmers, further neglecting their principal tasks
 
of operation and maintenance. Bycontrast, the
 
pattern whereby farmers make their payments to the
 
project organization, or preferably to their own
 
Association at the system level, is able to provide

the necessary linkage between psyment and service.
 
Farmers have an incentive to pay more if they are
 
able to see that their payments will be locally 
re­
invested; and the operating agency has an incentive
 
to provide a good service since its members can
 
benefit from bonus payments if the farmers p&y more
 
but they suffer correspondingly if the farmers pay
 
less. The circle can then be established of better 
service-- higher payment by farmers - -10­
more project revenue- - more bonuses to field
 
staff .-...-better service. The same principle is,

of course, applied on successful communal systems in
 
order to maintain accountability of chosen irrigation

officials to their local association's members."22/
 

Since the current systzn for financing the O&M of National
 
Irrigation Systems in the Philippines conforms to the con­
ventional procnss criticized by Bottrall in the quotation

above, any changes required in terms of Bottrall's recom­
mendation would require decisions at the highest 
levels of
 
the GOP. Since BIAD III is a Pilot Troject, it could serve
 
the purpose of testing Bottrall's hypothesis about the close
 
relat 
o auhip between O&M financing ani farmers' willingness to
 
assume 
the burdens of effectively manet3ing a complex irrigation
 
sys tern.
 

2. Expanding Structures 

The process through which increasingly more comprehensive farmer 
organizations will emerge has been describeJ above. It should be 

22/ Anthony Bottrall, op. cit., p. 7. 
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reiterated here that designation of structures should follow per­
formance of functions within initially informal farmer groups at
 
each level of increasing aggregation. That is necessary to avoid
 
premature commitment to group structures which might turn out to be
 
inappropriate or inefficient. As COs have pointed out, assisting
 
farmers to organize in Lower Lalo has been difficult because farm­
lot and group boundaries have not been adequately defined. Thus,
 
initial informal groupings have, in some cases, been broken up and
 
recombined with different members and boundaries. It is expected
 
that with additional surveying and actual experience with operating
 
the system, further reorganization of initial farm groups might be
 
required. In addition, land reform activities by MAR might result
 
in further redrawing of boundaries which could affect both the
 
membership and area coverage of farmer groups. The currel.? approach
 
of the PMO, which places stress on the need for flexibility in
 
implementation based on a process of experential learning is Most
 
appropriate given the level of complexity of BIAD III.
 

Another point to be made here is that progressing towards more
 
comprehensive organizations does not mean that those larger groups
 
should simply perform the same functions as subordinate levels,
 
but over a broader management area. Different functions are most
 
appropriately performed at different levels of aggregation. For
 
example, responsibility for maintaining supplementary farm ditches
 
is probably most appropriately assigned to farmer groups at the
 
Rotational Area level; while responsibility for adjudicating dis­
putes about water distribution might--depending on who is accused
 
of what by whom--be the respo:sibility of larger Zone or system­
wide groups.
 

3. Role of GOP
 

The PMO faces a very tricky problem: how to develop the capacity
 
within itself to perform the wide-range of functions required of it
 
during initial stages while intending to reduce the scope and level
 
of its activities over time as functions are transferred to the
 
farners. There is a sense in which the job of COs and ZEs is to
 
make themselves--as soon as possible--superfiuous.
 

Although that conundrum is clearly understood by PMO staff and they 
do not view it as a potential problem, experience elsewhere suggests 
that hureaucracies seldom relinquish control o%er assets once they 
have obtnined control. The possible tendency on the part of NIA 
staff n ;L to turnovtr control of the system to Earmers might be re­
inforced b, the desire of the farmers to avoid responsibility for 
the more odious req iirements of O&M if the NIA .s perceived by them 
as having pezformed well during the interim phase. The irony is 
that the better the PMO and its extension staff )erform their tasks, 
the more difficult it might become to "let go" aitd turn the system 
over to Lhe farmers. 
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C. 	Information Systems
 

As a Pilot (i.e., experiemental) project, proper implementation
 
of BIAD III requires three diffe-rent types of information to meet
 
three different objectives:
 

" 	 Information for Project staff which is immediately useful for
 
project implementation decision-making;
 

* 	 Information for national level personnel responsible for designing
 
other projects based on the BIAD III Pilot model; and
 

" 	 Information to audit the use of inputs in terms of desired
 
outputs.
 

These three purposes require different types of information for
 
three different client groups. Three different systemd are currently

in use to provide all three types of information for BIAD III.
 

1. 	Forma. Reporting Systems
 

Internal periodic formal reports consist of the following:
 

0 	 Weekly Reports by COs to PMO;
 

0 	 Monthly Progress Reports to the PMO by Field Supervisors
 
and Field Technicians employed by cooperating GOP Agencies;
 

a 	 PMO Monthly Progress Reports; and
 

4 	 PMO Quarterly and Annual Progress Reports.
 

PMO Monthly, Quarterly, and Annual Progress Reports are
 
submitted by the PMO to the NIA Regional Director who, in turn,

distributes copies to the BRBDP/Bicol, USAID/Naga, and NIA/Manila.
 

A review of the contents of these formal reports clearly
 
dmonstrates that they provide only the kind of information
 
required for the third listed--i.e., auditing--function. Manage­
ment 	issues or problems are not identified, defined, nor analyzed
 
nor 	are 
specific requests for remedial actions included. Although
 
the "auditing" function is important, it is not the only function
 
for which information is required.
 

2. 	Informal Repor.,ng Systems
 

Information rEquired for adequate performance of the first listed
 
function--i.e., pioJect level implementation decision-making--Is
 
provided almost e.:lusively through aq informal teporting system.

The most significzint components of that s rstem are:
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Regularly scheduled meetings between farmer leaders and
 
COs/ZEs to exchange views, identify issues, and submit requests
 
for action;
 

Public meetings between all farmers within a Rotational Area
 
and a ZE and CO to reach decisions on specific actions to be
 
undertaken;
 

Weekly (on average) visits by ZEs and COs to the PMO in order
 
to exchange information on the identification of issues and
 
submit requests for action; and
 

Regularly scheduled consultation meetings every four to six
 
weeks between all PMO management staff, COs and ZEs to exchange
 
information in a comparative context.
 

The informal system described above apparently works well,
 
as illustrated by the extent to which decisions have been changed
 
(e.g., changes in location of supplementary farm ditches and farm
 
ditches) and issues between farmers and PMO staff have been
 
expeditiously resolved (e.g,, speeding-up payments to farmers for
 
contracted construction work). Direct access is provided between
 
individuals at each link throughout the chain.
 

Ih addition, the Project Manager and other PMO staff make
 
frequent visits to Manila to discuss and resolve issues which
 
rtquire NIA national level decisions.
 

The one major deficiency in the system is that horizontal
 
communication between the PMO and the FSs/FTs assigned to the
 
Project Area by other agencies is declining and the resolution
 
of issues through interactions between agencies at provincial,
 
regional, and national levels has also deteriorated.
 

3. Documentation Process Reports
 

The Research and Service Center (RSC) of the Ateneo de Naga
 
under contract to NIA23/is engaged in an on-going research effort
 
to document the process of beneficiary participation in the
 
implementation of BAD III. One product of that effort is a
 
monthly Documentation Research Report on each of the Upper and
 
Lower Lplo Systems. Each report contains a subtantial section
 
in which issues and problems are identified, defined and analyzed.
 
A review of the eight Reports prepared to date (January--April
 
1981) illustrate the substantial ,,tility these Reports should
 
have for identifying issues to be resolved by project management
 
and those which should be considered by the designers of future
 

2/Funds for the contract are provided by the Ford Foundation.
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projects.-. If the RSC effort continues, 2 and its clients use 
the
 
information provided, BIAD III will 
serve as one of the few instances in
 
the history of development efforts worldwide in which adequate monitoring
 
for the purpose of "lessons learned" will have occured.
 

D. Institutionalization
 

For the purpose of this paper, Institutionalization is defined as
 
the "ability of an organization to continue to adequately perform its
 
functions without regard to 
replacement of significant personnel." The
 
point is that 
a group has achieved sufficient institutionalization when
 
the roles which must be performed within it continue to be performed

without being dependent on the unique qualities of the specific individuals
 
assigned to them.
 

1. Proiect Management
 

Given the definition provided above, the assessment team believes-­
based on just a few observations--that the NIA/PMO office is staffed in
 
sufficient depth. 
 If Senior Management personnel are transferred, they

could be replaced by subordinates currently employed within the
 
organization without suffering a significant deterioration of institutional
 
performance. 
 This is a credit to current PMO senior management personnel.
 

2. Farmer Organizations
 

It is 
still too early to make a judgement about the institutionalization
 
of capacity at the 
 farmer group level. However, the team was impressed by

the leadership qualities demonstrated by eight farmers in the meetintg

of 23 farmers which we observed. It is also true that farmers are 
not
 
normally subjected to"transfers" and, thus, once effective farm level
 
leadership emerges, it is 
likely to be retained.
 

E. Transportation and Access
 

Project Management Staff complain about a transportation and access
 

24/While ,.L 
 PMO is in general terms, committed to the intended
 
purpose of thf. Documentation Research effort conducted by the RSC, project
 
managers complain that 
it focuses too much on the activities of COs and
 
ZEs and not 
enough on the attitudes and behavior of farmer beneficiaries.
 
This is a problem from PMO point of view because it wants to use the
 
reports as a barometer of how fa-:ners are responding to the program and
 
with the present emphasis, the reports are inadequate in tha regard.
 

25/Ford Foundation financial support for the RSC effort is 
scheduled
 
to end this month (June 1981). Project management has expressed a concern
 
that if that effort i; allowed to lapse, it will deprive them of an
 
important source of useful Jnform-tion for profect levwl decision-making.

Therefore, NIA has submitted an 
iformal request that USAID provide the
 
funds necessary to continue tl, "Process Documentation Effort". A
 
desire by Project Managers for "nnitoring of their activities by
 
Outsiders is itself a very healtly sign.
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problem which has developed with regard to the work of Community
 
Organizers. This problem has developed because of the expanded scope
 
of the participatory approach being use in the project. Two examples
 
of this problem have been presented in RSC-NIA Process Documintation
 
Reports.
 

"In interviews with the participant observe, thc COs in the
 
documentation zones confided that the distance between sitios
 

Lsic/ have to cover in i day slows their ffound work: they spend
 
/
so much time walking ins -ead of working."2
 

"According to the CCD, motorcycles had been requisitioned for the
 
field use of ZEs. Through the provision of transportation
 
facilities, their problem of mobility will oc iolved. CCD said
 
that he felt assured that the motore cles are forthcoming because
 
the NIA assistant administration 'aic/ for project development
 
and implementation had made their commitment. He therefore
 
advised ZEs who do not have driving permits to secure one.
 
(In an interview, CCD said that 9 out of 20 motorcycles requested
 
will be for the construction division; the others, for the
 
agricultural development division) .1127/
 

The current situation concerning the provision of transport­
ation for the field staff is that Zone Engineers will be provided
 
motorcycles while CO are given a h150 per month travel allowance.
 

However, it should be pointed out that problems have often
 
arisen when motorcycles or other vehicles are provided to extension
 
agents on other projects. Whether or not a problem does occur
 
depends to a considerable extent on whether or not the terms by
 
which O&M allowances are provided to COs (and ZEs, for that
 
matter) result in a positive or negative incentive structure.
 
A fixed O&M payment which allows COs and ZEs to retain the
 
difference between the amount received and amount spent on O&M
 
and/ocr which requires them to pay for any actual O&M costs
 
required above the fixed payment they receive will creqte a
 
disincentive to use the trzcorcycle for field visits.28 / In
 
additton, the loss by COs of approximately h143 per month
 
(the 0:fference between the curret travel allowance and the
 
actual approximate cost of transportation used by COs) if the
 
transportation allowance is withdrawn in favor of materials
 

26/Retearc:h and Service Center, Ateneo di Naga, RSC-NIA Documentation 
Research on the NTA Riinonada/Buhi-Lalo Natioial Irrigation Proect in 
Camarines Stir; ower l.ao Area: Report No. 2 :February, 1981) p. 33. 

27/Research art( Service Center, Ateneo de Naga, RSC-NIA Documentation 

Research on the NIA Rinconada/Buhi-Lalo NationL1_Irri ation Project in 
Camarines Sur; 111)er Lalo Area: Report No. 4 (kpril, 1981). pp. 35-56. 

28/George llonadle, et. al., op.cit., p. 88.
 

http:visits.28
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might not be desired by the COs. Thus, Project Management should
 
consider convening a meeting with the active participation of COs to

determine how best to solve thcr transportation problem.
 

F. Right of Way
 

Right of Way is 
one problem that farmers are always very concerned
 
about in projects of this type.
 

Project staff are aware of the farmers' concerns and are consciously

attempting to ameliorate them to the extent possible. 
Three different
 
approaches are used to reduce conflict over that issue:
 

0 	 Right of Way conbiderations are taken into account when the
 
location of project infrastructure is determined and farmers are
 
given the opportunity to suggest revisions in that regard.
 

0 	 Right of Way Committees, consisting of farmer-beneficiaries,
 
are 
elected from among the farmers themselves at the Rotational
 
Area level. Those committees assist project management in nego­
tiating right of way for laterals and supplementary farm ditches.
 

a 
 The PMO is trying to induce a change in the current laws which
 
prohibit payment for Right of Way on 
land owned under the terms
 
of Free Patent Tities. Farmers who own their land through what
 
is essentially a homesteading process are required to provide

the GOP with an easement of 30 meters without compensation if the
 
government needs it. Farmers who own their land under the terns
 
of the Torrens system (i.e., 
who pay for their land and rrccllv
 
a title from the Bureau of Lands) are entitled to payment for
 
Right of Way. These different entitlemcr.ts under current GOP
 
laws cause resentment among those farmers who are not entitled
 
to Right of Way payments and significantly increase conflict
 
over right of way questions. Thus, the PMO staff would prefer
 
a change in the reguiations which would allow them to make
 
equal payments to farmers without regard to what type of title
 
they hold.
 

http:entitlemcr.ts
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G. Budget-2/ 

1. Funding Levels
 

Consultation with PMO stiff indicateslittle cncaern over
 
proposed budget levels. The allotment of funds approved for the
 
next six months in sufficient and, barring unforasen major problems,
 
the staff does not feel constrained by the overall project budget
 
of M73 million through 1985,
 

2. Fixed Amount Reimbursement Agreement
 

USAID is presently drafting a Fixed Amount Reimbutsement Agreement
 
(FARA) for the Project. A review of the preliminary draft of the
 
agreement indicates that a conscious effort has been made to structure
 
the repayment schedule so as to avoid any cash flow problems for
 
the project. PO and USAID staff believe that it is necessary to
 
wrlte a very detailed FARA in order to reduce the risk that delays
 
due to farmer participatory construction on laterals would dely
 
reimbursement of major construction costs. USAID should be commended
 
for devoting the time and energy required to prepare an appropriately
 
detailed FARA for BIAD III.
 

3. Budget Comparisons
 

A comparison of current PMO overall cost estimates with those
 
in the Project Paper indicates a significant increase tn the budget
 
over original estimates. New projected costs of 73 million
 
(09.73 million) are MO million (m$1.3 million) above Project
 
Paper figures. Given this revision, initial project development
 
has apparently been very successful to dso.e. PMO records indicate
 
that the actual completion of activities through the second quarter
 

v
of 1981 is on schedule.j- At the same time, actual project costs are
 
significantly below projected figure*.3_i/ Actual expenditures are
 
Y5.3 million (-$707 thousand) or more than 50%, below projected levels.
 

This situation has provided a comfortable buffer against cost
 
overruns early on in project life and, if the present rend continues,
 
it is possible that this project could be completed in 1985 at a
 
cost closer to earlihr estimates.
 

2 9/The initial draft of thig section was written by Paul Novick, USAID/
 

Philippines
 

30/Refer to Overall Project Implementation Schedule Annex F of thu;s
 

report.
 

31/Refer to Overall Project Scheduled Expondituris Annex G of this
 
report.
 



VI. CONCLUSIONi
 

BIAD III represents an interesting model of a project involving
 
the construction of major infrastructure: decentralization of management,

integration of multi-sectoral inputs, and a high level of beneficiary
 
participation. On balance, project management demonstrates a high
 
degree of sophistication in the analysis of the problems they face and
 
in the approaches being used to resolve them.
 

However, to date, horizontal relationships between the PMO and
 
other GOP line agencies providing services in the project area have not
 
been properly developed. Because of increasing resentments cauced by
 
the non-resolution of the incentive allowance issue, cooperation of other
 
agencies has been seriously eroded during the last two.montha. In
 
addition, farmers have complained that organizing efforts by different
 
agencies fill their lives with too many meetings. Although historical
 
experience suggests that single-purpose farmers associations are more
 
likely to be successful than multi-purpoce organizations, some attempt
 
should be made to coordinate farmer mobilization/organization efforts
 
between agencies so that they complement, rather than compete with, each
 
other at the farmer level.
 

The project is "on target" in its physical infrastructure development
 
and beneficiary participation aspects. However, it is not yet integrated
 
across sectors nor is authority decentralized to any significant extent.
 



VI. ANNEXES
 



AINNEX A
 

SCOPE JF WORK AND METHODOLOGY
 

INTRODUCTION
 

The Assessment of the Bicol Integrated Area Development Ill
 
(BIAD Ill) Project to which this Annex is attached was conducted by
 
two persons: Jerry Silverman and Keith Ogden.
 

Jerry Silverman, I/ a Senior Development Specialist of Development
 
Alternatives, Inc. (DAI) was engaged by USAID under the terms of the
 
Organization and Administration of Integrated Rural Development Project
 
(#936-5300) of AID/DS/RAD. Keith Ogden, 2/ a student Summer Intern
 
assigned to OCD, USAID/Philippines was assigred to assist.3/
 

I/ 	Dr. Silverman is Director of Development Alternatives, Inc. (DAI)'s
 
Regional Office for Als; located in Jakarta, Indonesia. He is a
 
rural development planning and implementation specialist with broad
 
experience in project design, implementation, and evaluation in South­
east Asi, East Africa, and the Middle East.
 

2/ 	Mr. Ogden has completed his second year of undergraduate civil engin­
eering studies at the University of Virginia (Charlottesville). fie
 
also served during Summer 1980 as a USAID/Philippines, Student Summer
 
Intern, assigned to the OCD. In addition to the United States, Mr.
 
Ogden has previously resided with his parents in Germany and Thailand.
 

3/ 	Although Mr. Ogden was assigned only to "asoist" Dr. Silverman, his
 
participation in the assessmert exceeded the normal understanding of
 
that role. Mr. Ogden contributed !,ibstantively to both the process of
 
assessment and the wiitin. of the draft Report.
 



SCOPE 	OF WORK
 

The Scope of Work was established during informal discussions
 
between Donald Wadley and David Heesen (ORAD/USAID/Philippines) and
 
Jerry Silverman (Consultant/DAI) in Manila on Saturday, June 13, 
1981
 
and was 
further refined by David Heesen, JerrX Silverman, and Keith
 
Ogden on Wednesday, June 17, 1981. Pedro Olano of the Bicol River
 
Basin Development Program and Virgilio Brusas, Arturo M. Gonzales,
 
and Felix Pena of the NIA 3uhi/Lalo project staff in Bicol also assisted
 
in establishing the Team's agenda during meetings 
on June 17 and 18, 1981.
 

Due o the extremely limited time available to the team (8 days), it
 
was decided chat: (1) a b:ief assessment rather than an evaluation would
 
be conducted primarily focused on the identification of issues rather than
 
ipecific recommendations for the resolution of problems; (2) emphasis

wouLd b, placed on an understanding of the Project in terms of its role
 
L an ,-xperiment in organization and local beneficiary management of a
 
large irrigation system rather than on the construction of physical in­
fras.ructure; (3) interaction with project staff in an attempt to assist
 
them in thinking about strategies they might use to approach the resol­
ution of problems would be more importact than the written product; and
 
(4) the Report should provide useful ba-ground for the AID/W Bicol River
 
Basin Impact Evaluation Team due to arrive in the Philippines in July 1981.
 

METHODOLOGY
 

Eight (8) calendar days were devoted to the assessment process as a
 
whole, Jerry Silverman and Keith Ogden arrived in Naga City on Wednesday,
 
June 17, 1981, met with Project staff on June 17th, 18th, and 19th in
 
Iriga City, conducted interviews with one Zone Engineer, one Community

Organizer and one Farmer Group Leader 
(June 18th), and observed a Rota­
tional Area farmers' meeting oni June 18th. Additional interviews were
 
conducted with PMO project staff and a portion of a farm leader consul­
tation meeting was observed on June 22nd. The initial draft Report was
 
further refined durin4 a presentation meeting with PMO staff on Wednesday
 
afternoon, June 24th. Silverman and Ogden departed Naga City for Manila
 
in the morning of June 25th. 

Given the extremely limited time available, the Team conriciously

chose to use a Rapid Reconnaisance Apprcach 4/ in order to identify the
 
areas 	 of primary concern and pride to Project Managers, assist them in 
thinking about approaches which they might use to solve problems, and
 
identify issues which might provide background information for the use
 
of the AiD/W Bicol River Basin Impact Evaluation Team.
 

The assessment team relied on three types of information sources:
 

(1). 	 Documents accumulated by USAID/Manila, USAID/Naga, the GOP 
in IrIga City, and other publications of Development Alter­
natives, Inc. (listed in Annex H); 

4/ George flonadle, Rapid Reconnalsarce Approaches to Organizational Analy­
sis for Development Adminittracion (Wash. D.C.: Development Alternatives,
 
Inc., 	 1979), 56 pages. 



(2). interviews with a variety of USAID and COP personnel and
 

beneficiaries (listed below); and
 

(3). Observation of farmer 	organization activities.
 

An important element of the approach used in this assessment was PMO
 

staff participation in the setting of the team's agenda.
 

SCHEDULE
 

June 13, L981 (Saturday): 	 Meeting: Don Wadley, David Heesen and Jerry
 
Silverman
 

June 15, 1981 (Monday/Holiday): 	Meeting: D. Wadley, D. Heesen, J. Silverman,
 

George Honadle, and James Mayfield (BIAD
 
1 Workshop and Assessment).
 

June 	16, 1981 (Tuesday): National 1oli.iy
 

June 17, 1981 (Wednesday): 	 Manila to N*ga
 
Meetings in Naga City: Silverman and Keith
 
Ogden with (1) HIeesen (2) Pedro Clano and (3)
 
Carmelo Villacorta (Deputy 	 Directors of BRBDP) 
and (4)Director, MA*;
 

Meeting at PMO, BIAD 11, Bula:
 
Gregorio Beluang (MAR, Project Manager
 
BIAD 	ll);*
 

Meetings at PMO. BIAD 111, 	Iriga City
 
(1) Virgilio Brusas (Deputy 	Project Manager)
 
(2) Felix Pena (Chief, Farmer Assistance
 

Division), and Arturo Gonzales (Chief,
 
Construction Division)**
 

OVERNIGHT IRIGA CITY
 

June 18, 1981 (Thursday) (1) Meeting at PMO, BIAD Ill with Brusas,
 
Pcna, Gonzales, Manuel Silerio (Chief,
 
Design Section), and Catalino Tria, Jr.
 
(Chief, Plans and Programming Section).
 

(2) 	Visit to Rotational Area Zone 7 (upper
 
Lalo) to observe meeting of 23 farmer­
beneficiaries; accompanied by Lito
 
Leonardo (Zone Engineer) and Edilberto
 
Mendez (Community Organizer). Allowed
 
2 hours, 20 minutes for direct interviews
 
with Zone Engineer, Community Organi7.er,
 
and Celedonia Naldo (RAMC-7 Farmer Leader).
 

* Ieeson, 11onadle and Mayfield 	 also prosent. 

** 	 lleesen also present.. 

http:Organi7.er


OVERNIGHT IRIGA CITY
 

June 19, 1981 (Friday): (1) 	Meeting at PMO, BIAD Ill with Brusas, Pena,
 
Gonzales, Silerio, and Tria.
 

(2) 	 !eeting at USAID Office/Naga City with
 

leesen and Oscer Bermillo (USAID Civil
 
Engineer).
 

OVERNIGHT IN NAGA CITY 

June 	20, 1981 (Saturday): Began writing draft Assessment Report.
 

OVERNIGI1E IN NAGA CITY
 

June 22, 1981 (Monday): (1) 	Meeting at PMC, BIAD Ill with Feliciano
 

Berdin, Brolsas, Goizales, Silerio and Tria. 

(2) 	 Meeting at NIA Regionsl Training Center in 

La Trinidad with Ted Ehera, Berdin, and Pena. 

OVERNIGHT IN NAGA CITY 

June 	23, 1981 (Tuesday): Continued writing draft Assessment Report.
 

OVERNIGIfP IN NAGA CITY 

June 24, 1981 (Wedneiday): (1) 	Filshed Writing draft Assessment Report.
 

(2) Meeting at P110, BIAD Ill with Berdin, Brusa;,
 
Pena, Gonzales, Silerio, Tria, Ursua, Ehera,
 
Heesen, aoid Paul Novick to review and revisLon
 
of draft assessment report.
 

OVERNIGHT IN NAGA CITY
 

PERSONS INTERVIEWED 

USAID
 

Donald Wadley, Deputy Chiief (ORAD)
 
Dtvid Heesen, Area Development 	 Advisor (ORAD) 
Oscar Bermillo, Civil Engineer (Naga City) 
Ptul Novick, Agricultural Economist (ORAD) 

COP 

B tBDP 

Carmelo Vitlacorta, Deputy Director BRBDPO 
Pedro Oluno, Deputy Director BRBDPO 

Ni A 

1,ellcti nn Berdin, Pro ect Managt- (IM(,, BIAD 111) 
Vtr jiito Brusas, As s]i tatt Project Ma ager (['MU, BIA1 11 ' 

1'cl , Pei'a, Cbief, Frllmer Assi,.taice Jivison (P110, IA' Lt) 
Artutur ',. (;onzale , Chiet Cown.t I" ct i )n Division (FIM ,B D 11) 



Manuel Silerlo, Chief Design Section (PMO, BIAD Ill)
 
Catalino Tria, Jr., Chief, Plans and Irogramming Section (PMO, BIAD Ill)
 
Ted Ehera, C.O. Supervisor (PO,BIAD Ill)
 
Raoul R. Ursua, Chief, Administrative Division (PHO, BIAD Ill)
 
Lito Leonardo, Zone Engineer (.iMO, BIAD 111)
 
Edilberto Mendez, Community Organizer (PMO, BIAD 1Ii)
 

BENEFICIARIES 

Celedonio Naldo, Leader, RAMC-7 farmers group (Upper Lalo)
 
Observed 22 other members of RAMC-7 participate in meeting.
 

Development Alternatives, Inc. (DAI)
 

George Honadle, Senior Development Specialist
 
James Mayfield, Associate.
 



ANNEX B
 

Deep down an irrigation canal in 
Camarines Sur,a group of farmers 
sweat it out digging, heaving piles 
of muddv earth in the midday sun. 

At another place in the same 
area, a larcer group of farmers is 
busy lugging and hammering as 
they begin construction of a 
bodega in the midst of a green 
countryside.

In thepatcpainwhcreal spirit of asoia 
"Bayanihan", these farmers are 
engaged in a unique experiment insocial participation which can 

revolutionize their lives and change 
the face of the rural community. 

What is people's participation? 
What is the process which appears 
to shatter the age-old practices of 
Filipino farmers and points out a 
completely different way of doing 
things? Before we answer these 
questions, lot's take a brief look 
4. Ohe development of communal 
irrigation systems in the country., 

As far back as the early 1900s, 
the government had already started 
assisting farmers in the construc-
tion of physical facilities of gravity 
irrigation system. These are called 
comnmunal -systemsin which 
iarmers own the system, distribute 
water and maintain the facilities. 
In contrast, in national systems, 
the National Irrigation Administra-
tion owns the system, hires person- 
nel to distribute water and main-
Lain Lhe ,iLructures and conveyancefacilitie,.'. 

In the 1950s and 60s, 
assistance to small gravitysgystems was doinafted by the 

"pork barrel". This was a practice 
in which aid to communale was 
provided on a gift basis by politi-. 
cians. The practicce resulted in com-
plete dependence on government 
and less of farmer's self-reliance. 
Furthermore, funds allotecd were 

ting systems adequately.
usaly nsficenfrc...ru-.. 

Asat. A d m inistrator for Opera-
tions. lie also co-authored with Frances 

Korten, Program Officer of Ford Founda-.
t2onManila. ther "Historyof
 
Government As~istance to Communal$." 

People's Participation: 
A LEARNING PROCESS
 

By Benjamin U. Bagadlon' 
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In 1974, Presidential Decree No. 
652 was issued adding an all too 
importaht dimension to the issue of 
government assistance to corn-
munals. The decree specifies that 
NIA recover the coats of construc-
ting or rehabilitating communal ir. lusion of participation, the aem. 
rigation sytems that it undertakes. 
Under this the farmers are to pay
back the government the cost of 
construction or rehabilitation, 

The obvious implication of this 
was clear enough: unless a com-
runal association consists of a 
viable group capable of managing 
the system, resolving conflicts in 
unequal water distribution, and col-
lecting membership fees to pay
loans, it would be impossible to irm-
plement the new policy. 
The NIA was aware that majori 

ty of the communals did not have 
the capacity to operate and main-
tain the system due to lack of 
strong associations. Consequently, 
two moves were taken by NIA 
Lowards solving this problem,

One was tba signing in 1975 of a 
memo agreement between NIA and 
Farm Systems Development Cor-
poration which stipulated that 
FSDC would do the institutional 
work in developing communal 
associations. NIA in turn would do 
the engineering and construction 

work. 


The second action was tc stai-t in 
1976 a pilot project - or more ac-
curately a learning laboratory ­
with support from Ford Founda-
tion. This was done in Laur, Nueva 
Ecija, adopting a more integrated 
approach whereby both the 
technicPl as well as institutional 
work would be done by NIA. 

In thia integrated approach, the 
cnpacity of the water user associa-
tion would be developed thru ac-
tive involvement in planning and 
construction activities like par-
ticipation in surveys, obtaining
right of ways, and acquisition of 
w,.aVr permit and constructing the 
ph,'ical facilities. 

"IBotteo-up Approach" 

Needless to say puttirg into ac-

tion the new concept of people's Community Integration
participation especially in construc­
tion activities is no easy task. As 
experts in rural organization have 
time and again stressed, "citizen 
participation does not mean the il-

blance of involvement, the op-
portunity to speak without being
heard,, the receipt of token benefits, 
or the enjoyment of stop-gap 
Palistine measures. Participation 
means participation in every 
dimension of life." 

The "top-down" strategy in 
which development was perceived, 
as being done for the people, not 
by then or even with them, was 
replaced with the "bottom-up" ap-
proach, 


Inas:fiuch as the policy of "No 
strong 6rganization, no construc-
tion" is being religiously adhered 
to in Camarines Sur pilot projects, 
the "bottom-up" approach is uti-
lized there. Farmer members are 
heavily involved in both institu-

tional as well as technical ac-

tivities. 

Our experience with the approach 

of people's participation is quite
limited and experimental. But the 
Camarinee Sur experience has 
highlighted the fact thct it is possi-
ble to engage local farmers in a 

significant way of planning, 

management and construction ac-

tivities. On the whole, it seems 

that it is only in involving farmers 

in all phases of irrigation develop-

ment that the much-sought-after 

farmer system identification cal be 

attained, 


With the initial lessons of Laur, 
the NIA has continued to improve 
on the participative approach since 
it started its learning laboratories 
In March, 1979, in two additional 
systems in Camarines Sur: The 
Talsan and Aslong Communal Ir. 
rigation Systems. 
The over-all success of the par-

ticipative prcess in a communal Ir-
rigation project depends a great 
deal on the cloee cooperation among 
the community organizer - or CO,
the technical staff ­ or TS, and
the farmers' association. .ContinUed 

But first and foremost, a strong, 
active association mu'k,: be organiz­
ed and maintained. Irlorder to do 
this, the CO must be Integrated 
with the community. 

This means the C0 should live in 
the community and take part In 
the social life of the people in the 
area. This kind of integration is 
hardly possible If the organji.r 
lives outside the community. 

More specifically, the CO ex­
i,. ',es for himself the problems, 
desires and needs of 'the farmers 
technically and institutionally. She 
assesses the mobilixpble force of 
the community for projects like the 
association, if any, its officers and 
membor.,. 

This is done in many ways she 
can think of like, house-to-house 
visits, joining planting' and 
harvjating activities, attending 
church functions ind social gather­
ing. 

In the process, the CO gets ini­
tial acceptance as a working part­
ner in the community. However, In­
tegration is a continuous process 

- which develops deeper as she con­
tinues working with the farmera, 

Planning and reflection sessions 
" with the COs in the background 

for example, are extremely Impor­
tant part of the aesociation's work 
throughout its existence - par­
ticularly as it tries to keep track of 
labor counterpart, of fee payment,
 
of expenses, of water distribution
 
rules and other docisions made by
 
the association.
 

In this matter, officers of both
 
the Talsan and Aslong Asaocla.
 
tions have at first encountered dif­
ficulties over all those procedures

and legalities. This is where the
 
CO's vital role of oversewdng the
 
grassroots orgahization of farmer
 
associations come in.
 

She guides the association on
 
basic requirements like: how to ob­
tairn a water permit, how to
 

On the next DOqe) 
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People's.. 

register with 0he Securities and Ex. 
change Commission, how to obtain 
rights of way, how to do associa-
tion banking, and finally, how to 
prepare for construc'ion, 

However, even in these 
preliminary requirements, the CO 
needs the assistance and coopera-
tion of the technical staff. There 
has to be a system of close coor-
dination between them. 

To give concrete examples of the 
need for this coordination, these 
are some of the questions raised in 
both systems: 

"In Taisan, the owner of a 
private dam refused to give the 
right of way. How is this problem 
likely to be solved? In Aslong, 
eome farmers don't want to Join 
the association since they say Itwill asoymaions e ttheyha 
wl only m an they'll have to payfor co n struc tio n co sts , A lso , in 
Taisan, there are five small damsa 
ai.ove the proposed dam site. Is 
there going to be any future con. 
flict with these private dam 
owners?" 

Close Coordination Needed 

In the aforementioned systems, 

held between the CO and TS to 
disciias problem areas, plans and 
schedules so they can appraiseeach other of what they are doing.This will also indicate to them 
Mint kind of coordination Is 

neceu;sary in order to carry out the 
program effectively. 

The TS-CO coordination Is 
necessary to anticipate difficulties 
in the process of implementing the 
project, to assess accomplishments, 
and to maximize each other's ef-
forts for smooth and continuous 
flow of the process. 

After the initial organization pro-
cess and other preliminary pro-
cedures, the role of the technical 
staff becomes ll the more impor-
tant. From preparation of lay-out 
of system to monitoring use of 
equipment, from surveys to can-

vassing of construction materials, 

the guidance and cooperation of 
the TS are needed. 

In all these technical activities, 
the "bottom-up" participative ap.. 
proach is fully utilized. Farmer 
members contribute labor daily, in-
cluding hauling of locally-available 
materials. They conduct a canvass 
of materials independent from the 
ones done by NIA. They monitor 
use of oil and heavy equipment in 
the project site. They Institute ef-
fective cost control measures to 
reduce construction expenditures. 

Ia order for the "bottom-up" ap-
proich to be followed as closely as 
possible, the farmers and technical 
str'ff "walk thru" preliminary canal 
locations to identify potential pro-
blemc. Further modifications are 
agreed upon as found necessary. 

the association during actual open. 

ing and awarding of bids. This 
helps dispel possible doubts some 
farmers might have as to the lerali. 
ty of the procedure. 

Pro-construction conference and 
contract signing are the final 
agreements made in preparation for 
construction. A temporary loan 
agreement is designed by represon. 
tatives of NIA and the association 
to signify commitment of each 
group towards the project. A sim­
pie ceremony is usually held to 
manifest this commitment to NIA, 
and more importantly, to members 
of the association itself. 

The Association askr the NIA to 
construct the system. Once con­
struction is over, the Association 
pays the NIA, Because of this the 
association hap a say in controlling

I I i" 

If government agencies hope to elicit people's participation among
farmer organizations, they should make themselves'more responsivet e c al n e f p p l r p r i i a i n to 
the challenges of popular partiipation. 

The Camarines Sur eperlence 

has shown that the design of the 

system is best drawn up after 


many meetings and consultations 
with farmers. Such arrangement is 
made possible through frequentfield checks which allow the 

association to have maximum in-
put into the design of the system. 
A compromise is usually made bet-
ween the TS and association before
the final design is drafted. 

In matters of procurement of 

construction materials. the associa-
tion conducts its own independent 
canvass. Whenever the price can-
vassed by the association appears 
more reasonable, awards are 
granted accordingly. 

NIA Modifies Policy 

With the 'amarines Sur ex-
perience, the NIA has also 
modifiei its usual policy of not 
allowing oitslde participation in 
the conimittee on bids and awards. 
Now, the NIA not only allows but 
requires offiial representation of 

costs of construction. For ,xaIL!. 
all purchase orders are first noted 
by the president of the association 

before purchases can be made by 
NIA. 

The association also monitors notonly the quantity, but also the 

quality of mqterials delivered to 
the field site, If there are materials 
found to be Inferior or below prpper
specifications these are returned to
NIA or the supplier for replace­
mont. 

A tight control in the,use of 
gasoline and diesel fuel Is exer­
cised by the association. Before 
each day's work, the association 
president checks the fuel gauge of 
the bulldozer. In the afternoon, 
after each day's work, he checks 
the gauge again to estimate how 
much fuel-based on per hour con­
sumptionhas been used. 

To further cut cost, the associa­
tion seed to it that any equipment 
not committed for the night shift Is 
impounded after 'clock in the 
afternoon. 

(Contbinued on pM# 1) 



People's... 
(from p. 14)(fromgctua o1these 

During actual construction, 
engineers utilize fully the manual 
labor of farmer members in gather-
bng of construction materials like 
boulders, sand and gravel and In 
excavating certain portions of the 
main as well as lateral canals,

Farmers are naturally anxious to 
know the status of the system
under construction. Regular 
reports on construction Including
financial reports are done formally 
either in general assembly meeting 
or their district meetings In any 
case, farmers are generally aware 
of the status because of their direct 
involvement in the construction, 

Importance of Farmer Consults. 
tion 

Needless to say, putting into ac-
tion the concept of people's par.
ticipation especially in construction 
activities is no jasy task. There are 
many constraints that go againstthe idea like uncertainties of fund
releases and delivery of materials 
or difficulties in managing free

labor which keeps shifting evry

of ten. 

In Comarines Sur, for example,
there have been a few incidents 
that may be useful for future 
reence Foremost among theso isreference. ormostaon o is 

the idea of consultation on certain 

decisions, 


In Taisan, farmers waited hours 
in discouragement for the surveyor

who failed to come because he 

had changed his schedule with-

out informing the association, 

This may seem like a small 

matter, but to farmers who have to 

walk fairly long distances, it is 

clearly of importance to them. 

However, as we said at the start,
pilol projects are considered learn-
Ing laboratories. In these-labora, 
torles, teams of NIA person-
nel wor!: out ways to integrate the 
social and technical aspects of 
system construction thru full in-
volvement of farmers in planning
and construction. 

They build an understanding of 
the unique problems posed bymethods and of the capacities
NIA would require to use them ef. 
fectively. They Identify conflicts 
between the new methods and the 
existing policies and procedures of 
NIA. 

If government agencies hope to 
elicit people's participation among
farmer organ!zations, It appears
that the first thing they should do 
is to take a hard look at 
themselves - their organizational 
structures and procedures. Above 
all, they should make themselves 
more responsive to the challenge of 
popular participation.

Actual experience has shown 

that most often the difficulty en-

countered in Involving farmers In 
development projects Is due not so 
much to the so-called "backward-
ness" of these people. Rather it 
points to the difficulty of govern, 

Dawn Breaks... 
p ' 


(from p. 6) 

plain was covered with rice plants
crowned with golden pinacles. 

During the briefing at the CRIP 
conference room in Bulanao, we 
commented on the cargo trucks 
and jeepneys we had mot in the
Agbannawag road."And buses plying the Baguio-
Tabuk route also use the NIA-
constructed road," a CRIP 
engineer said. 

We learned that the NIA, 

ment machineries to make a radica,
shift In their procedures to 'makepeople's participation feasible. 

A Breakthrough 

The NIA-Ford Foundation learn­
ing laboratorids in Talsan, rnd 
Aslong, however, have proved that 
a breakthrough can, indeed, be 
made'in achieving a significant 
popular participation anjong
farmer naooclations In dommunal ir­
rigation projects.

Whether such favorable headway 
can also be achieved in the thou. 
sands of other communal Irriga.
tion systems throughout the coun. 
try remaina to be seen at this time. 
Nonetheles, It is reassuring for 
them to know that such concept Is 
no longer a promise nor an Illusion. 
For them and their progeny, It can 
very well become a lasting, living
reality. 

Farmers' Corner... 

(from p. 11) 

his experience Is nothing short of 
deprivation.

He needs education and reorlen­
tation of Filipino values In order to
make him aware that a Filip!ao
farmer, after all, is not the un­
changing creature he has beenstereotyped to be. That whenpresented with viable alternatives 
for modifying his life and his ways,
he will be enthusiasticallly respon. 
sive as any modern man. Until 
then, he will realize that he, on his

through the CRIP, has made, and 
would make, more facilities to help
the Agbannawag valley farmers 
join the group of prosperous
farmers in other communities. An 
access road has already been com-
pleted joining Agbannawag with 
sitio Pule. And of course, the 
greater portion of the valley would 
be extended reliable irrigation ser-
vices to be provided by the CRIP. 

"The nomenclature of the place
I- ,nt a mishomer, after all, we 
commented. "Agbannawag" is an 
Ilokano word meaning "dawn will 
break."s 

own Initiative, can increase his In­
come and productivity and be able 
to look forward to a bright future 
with confidence. 

How nany of the government
agencies dare to handle this sort of 
information or dialogue? The 
government through the National 
Irrigation Administration for one, 
has launched an Information cam­
paign two years ago to awaken 
farmers on their responsibility and 
obligation to the Agency. It's 
small worder why no fanner has 
betn jailed so far for non­
payment of Irrigation fees. 
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ANNEX C
 

Plans for the Farmers' Participation in the Management of the
 
Buhi-Lalo Irrigation System
 

(Comments following a visit to the system on 9 and 10 March 1981)
 
Anthony Bottrall
 

Overseas Development Institute, London
 

I visited Buhi-Lalo at the suggestion of Dr. Frances Korten of the
 
Ford Foundation, Manila. The Buhi-Lalo system is being developed as the
 
first "Jointly managed" system in the Philippines. (I) The hope was that,
 
as a result of my observations of the organizational structures and decision­
making processes on larger jointly-managed irrigation systems in other
 
countries, I might have something to contribute to present thinking on
 
possible future patterns of farmers' participation in management in Buhi-

Lalo. Experience of participatory irrigation management in this country
 
has so far been largely confined to smaller community-operated systems.
 

Most of my time was spent in discussions with the Project Manager of
 
Buhi-Lalo, the Assistant Project Manager, the heads of the Engineering
 
Division (in charge of survey and design), the Construction Division (in
 
charge of rehabilitation as well as new construction), and the Institutional
 
and Agricultural Development Division, together with the two senior super­
visors of the Community Organisers (whose section falls within the Insti­
tutional and Agricultural Deviblopment Division). On the second day I
 
visited the field. Various parts of the already irrigated sections of Upper
 
Lalo were visited, including a farm ditch where farmers were engaged in
 
clearing and improving the cross-section on a pakyaw contract under the
 
supervision of the Local Zone engineer (Construction Division); and a village
 
where farmers had gathered to discuss possible realignment of their farm
 
ditches and the election of local group leaders. Visits were also made to
 
the proposed dam site on Buhi-Lake; to the downstream reservoir, from which
 
additional water frum Buhi Lake will be distributed through two Branch Canals
 
--one supplying the Lower Lalo area and the other conveying water to the ADB­
financed areas which form part of a separate development project; and tc
 
parts of the Upper and Lower Lalo areas to which irrigation has still to be
 
introduced. There were only limited opportunities to talk to engineering
 
field staff and Conmunity Organisers (COs).
 

(1) The term 'Jointly-managed' is used to refer to those systems on
 
which responsibility for management at different levels of the system (main
 
canals, laterals, farm ditches, etc.) is divided between the staff of pro­
fessional irrigation ajencies and the water users. This is In contrast to the
 
community systeis on which sole responsibility for internal Pinagement rests
 
with the water isers.
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Joint management and community management: two different contexts for
 
participation
 

There are significant differences between pilot communal systems and
 
jointly managed systems such as Buhi-Lalo regarding the respective roles
 
of farmers and NIA in the decision-making process. These have important
 
implications for the bases on which effective participatory strategies can
 
be developed in each case. For example:
 

(a) Initiation of the participatory programme. On pilot communala,
 
the original request for technical assistance comes from local
 
farmers who agree in principle to make substantial financial
 
contributions towards the physical improvement of systems which,
 
it is clearly understood, will remain unlur their direct management
 
control once construction has been completed. On Buhi-Lalo, the
 
proposals to improve and exbend the existing system and to adopt
 
a participatory approach have come from the NIA; the nature and
 
degree of the farmers' financial commitments towards the develop­
ment programme at the time of its initiation were unclear; and
 
so was 
the nature and degree of their eventual management res­
ponsibilities.
 

(b) Flows of finance. The present basis for financing 0 & M on Buhi-

Lalo is the same as on all NIA schemes: the farmers are required
 
to pay irrigation fees which go into the NIA's general revenues
 
in Manila, and the level of budget received by the project manage­
ment for 0 & M -- likewise decided in Manila -- may bear little
 
or no relation to the level of farmers' irrigation fee payments.
 

(c) Size of hydrological unit to be managed. On communals, farmers
 
are in a position to manage their own relatively small and indepen­
dent irrigation systems: size of membership is firly easy to
 
handle, most people know each other, information about what is
 
happening on other parts of the same system is easily obtainable,
 
etc. On larger systems, however, the hydrological units to be
 
managed are larger -- often much larger -- than local 'communities";
 
many groups of farmers become dependent on the same irrigation
 
system, people at the top of the system do not necessarily have
 
close dealings with those nt the bottom, information about hap­
penings elsewhere on the system is often difficult to obtain; the
 
scope for conflicts of interest is greater; the greater complexity
 
of the management task calls for a division of functions and
 
rcsp.)nsibilities, and a specialist agency is needed to take
 
execitive responsibility for distributing water between communities,
 
maintaining iain channels, helping to arbitrate in inner-community
 
disputes, etc.
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As a result of these factors, the vision of the future which can at
 
present be offered to farmers on Buhi-Lalo as an incentive to participatory
 
action is much less compelling than the one being offered to farmers on
 
pilot communals (ideally, systems which will be under their total manage­
ment control, with the NIA acting as servants and advisers). Indeed, the
 
vision is still blurred. It can never be the same as the communal's vision
 
for the simple reason of hydrological interdependence discussed in (c)
 
above -- and also because the government's substantial capital investment
 
in Buhi-Lalo gives it the right to assign an important role to the NIA in the
 
system's future development. On the other hand, factors (a) and (b) and
 
other institutional factors are capable of change, provided higher authorities
 
are prepared to agree to the necessary experiments. If the idea of partici­
pation on jointly-managed systems is to be developed to its logical conclusions,
 
every encouragement should be given to the evolution of a management system
 
in Buhi-Lalo which is as like the pilot communals' management system as
 
possible, within the inevitable constraints referred to. This would mean that
 
NIA staff at the project level would have to make it one of their principal
 
tasks to strengthen the bargaining position of farmers in relation to them­
selves -- a task which it would be unrealistic to expect them to undertake
 
with enthusiasm unless they could also hope fov some return benefit from the
 
changed relationship. There are ways in which this could be achieved, and
 
these are discussed later in the paper.
 

Another point regarding context concerns the differences between the
 
Upper Lalo area (already largely irrigated) and the Lower Lalo area (due
 
to receive nn entirbly new irrigation system). The scope for motivating
 
farmers towards greater participation by mobilising them around activities
 
of immediate concern to them appears substantially greater on Lower Lalo,
 
where major decisions still have to be made about the location of lateral
 
canals, turnouts and farm ditches and where a large construction programme
 
will follow. On Upper Lalo, most of the major canals and structures are
 
already in situ and unamenable to significant changes: participation in
 
design and rehabilitation construction activity will therefore be mainly
 
confined to the turnout and farm ditch levels. On the other hand, the
 
Upper Lalo area offers good opportunities for fairly rapid movement into
 
new experiments in reallocating responsibilities for operation and main­
tenance.
 

The present division of CO activity on an '[pper' and 'Lower' Lalo
 
basis seems unsatisfactory. Zone i1-B and at least part of Zone Il-C,
 
currently classified as belonging to Upper Lalo, \%ill eventually be incor­
porated into an irrigation block of about 2000 hec:ares fed by the Left
 
Branch Canal of the new Buhi Lake system. This bck will become hydro­
logically iudependent of the remaining 900 hectari currently irrigated 
from the Lalo River. (1) Hence Zone Il-B and part of Zo 2 11-C are 
hydrologically part of the Lower Lalo and the farmers in these zones 

(1) Surplus vater from the upper system fed -v the Lalo River will 
be transferrable t( the lower sy;tem fed by Buhi LIe, but not vice versa. 

/. 
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will need to be part of the Lower Lalo irrigators' organization if farmers'
 
participation in decision making is eventually to span all of an area that
 
is hydrologically interdependent.
 

Current NIA project organization and concepts of participation
 

The present senior NIA field officials, from the Project Director
 
downwards, seem genuinely committed to the idea of promoting greater
 
farmer participation; and an organizational structure has been developed
 
which indicates a serious interest in achieving sustained improvements in
 
current levels of day-to-day system management. For example, the
 
Agricultural Wing contains 4 Agricultural Engineers and 4 Water Management
 
Technicians who are currently assigned to applied research and training
 
aztivities but are ultimately intended to take over system operation functions,
 
Plans to separate the operation and maintenance functions, placing the
 
operations under Agricultural and Institutional Development and maintenance
 
under Construction, are well conceived. The Engineering Division already
 
appears to have modified some of the design assumptions on which the
 
original Upper Lalo system was built, on the basis of revised estimates
 
of crop-water requirements. The two senior CO supervisors appear to have
 
alose and good relations with the technical staff and are actively seeking
 
to identify practical ways in which farmers' participation in decision­
making might be extended in furtve.
 

But despite the open-mindedness and enquiring thinking of some senior
 
staff members, including the Project Manager, the prevailing conception of
 
the kinds of management responsibilities which farmers might undertake
 
in the name of "parLicipation" Js still rather limited. The main strategy
 
at this early stage of the project's development is, quite rightly, to
 
concentrate on organising small groups at the farm-ditch or turnout levels.
 
Activiries around which they are being initially organised are planning,
 
design and construct on works at the farm-dLtch and turnout levels; and the
 
intention is then to extend their interests to activities at the lateral
 
level. Once groups have been formed at the turnout level, NIA officials
 
envisage the members of these small groups forming larger Associations at
 
the Zone (250-300 ha.) level. (1) These Associations would then take
 
over direct responsibility for operating and maintaining lateral canals,
 
in addition to their traditional 0 & M r-isponstbilitles below the turnouts.
 
This would enable the NIA to reduce its 0 & M costs by withdrawing its
 
ditchtenders 9nd there is also an idea that fiarmers would be attracted
 
into assuming their greater responsibilities b;' a corcesponding reduction
 
in their payment of irrigation fees. Some off:cials see the formation of
 
a water users' Association at the system level as a 'long-term goal', but
 
ideas about its possible functions are hazy.
 

(I) The project area is currently divided :ato 13 zones. In the
 
irrigated area, each zone contains several (up to 9) laterals or indepen­
dent farm ditches.
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I fully accept the need to approach the task of or'ganisation-building
 
slowly and cautiously, consolidating small groups at the local level before
 
proceeding to higher level federations, particularly in order to ensure
 
the emergence of responsible and representative leaders. However, I am
 
less convinced of the need to confine farmers' interrats in participation
 
to immediate small group activities. If longer-term goals could be more
 
clearly conceived from the outset, they could help to stimulate additional
 
interest on the farmers' part in the participatory programme -t all stages.
 
And while a programme with the limited objectives outlincd in the previous
 
paragraph might well succeed in achieving improved le-vels of system per­
formance in the short term, I am not at all convinced that most farmers
 
will see he formation of Zone Associations with expanded 0 & M responsi­
bilities as an inspiring vision on which to base a sustained programme of
 
long-term development. In addition to this, Zone Associations (1), in
 
The absence of any higher Association at the system level, are likely to be
 
inherently weak and unstable: if farmers' management responsibilities are
 
confined to activities within each zone, their capacities tJ monitor the
 
activities of NIA staff on the main canal system will be limited, and so
 
will their capacities to deal with conflicta and differences between zones.
 
Horeover, a mere reduction in irrigation fees is unlikely to be very
 
exciting to farmers (especially if they have to carry the costs of addi­
tional 0 & M work themselves); what could he much more interesting to them
 
would be a new system of payment which carried with it some promise of
 
iproved service from NIA field staff.
 

Taking participation further
 

The two main keys Lo more sustained long-term development based
 
on participatory management are (a) the eventual establishment of a water
 
users' Association at the system level; and (b) revisions in the current
 
methods of levying irrigation fees which would enable the revenues raised
 
from farmers to be retained at the system level for local reinvestment.
 

The first of these measures would appear to present no major difficul-

Lies. The timing for the establishment of a system level Association (2)
 
wotIld need to be determined by the judgement of the COs and their Super­
vyisors as to when sufficiently reliable local-level leadership had emerged.
 
The responsibilities of the Association could initially be fairly limited,
 
and it should not be too difficult to devise a sequential accumulation of 
rosponsibilities of increasing weight and complexity which couLd be 
assumed by the Association over time in accordance with increased experience 

(1) Why as.,o(iate at the Zone level? Zones do not appear to have any 
particular hydre,')gical significance ,nd they certainly do not have any 
socia] or local idminiszt.ative significance. They appear to have heen used 
hy NIA and USAID for planning purposes. 

(2) The iulI-Laio area would require two such Associations because of 
tlo hydrologi ca ly independent naturie of the Upper and Lower areaq, as 
di i'-to;se above 



- 6­

and management capacity. Examples of possible responsibilities, listed
 
in ascending order of complexity, are:
 

(I) helping NIA staff to monitor main system operation by improving
 
information flows between different sections of the system
 
(e.g. through the inspection of records, gauges and fields).
 

(ii) 
 helping NIA staff to plan and monitor the timing of crop operations,
 
particularly through the controlled staggering of land preparation
 
activities.
 

(iii) 	 discussing uses to which the 0 & M budget will be put and
 
monitoring its expenditure.
 

(iv) (provided agreement is given to changing present water charging
 
methods) collecting fee payments from members and discussing
 
their expenditure with NIA staff.
 

(v) 	(considerably later) appointing their own management and pro­
fessional staff and deciding on all major issues of policy with
 
regard to operation, maintenance and conflict resolution.
 

Progression from steps (i) to (v) might take a considerable period of
 
time. Irrigation Associations in countries such as Taiwan and Spain have
 
made 	the full progress to (v), although the activities of independent IAs
 
have 	always tended to be quite closely watched by governments in view of
 
their often 3ubstantial financial contributions towards major rehabilitation
 
and construction work. In Spain, IAs are assisted and supervised by pro­
fessional irrigation staff for a "tutelage" period before they are given

full 	independence. The period usually last a minimum of 5 years and may
 
often 	last much longer.
 

The second measure -- organising retention of farmers' paymebts
 
at the system level instead of letting them go into general NIA 
revenue
 
in Manila -- would require agreement from a high level within the NIA.
 
Though it would clearly be an impossible decision to agree suddenly on a
 
nationwide basis, a pilot programme like Buhi-Lalo would seem to provide
 
_n ideal opportunity for experimenting with a new approach of this kind.
 
This mea-ure may seem inappropriate to some irrigation officials who are
 
accustomed to conventional methods of budgeting. However, experience
 
elsewhere (e.g. Taiwin) indicates that it is an approach which is capable
 
not only of increasing farmers' incentives to pay their fees but also of
 
brfngi.,z two forms of benefit to the professional operating agency: the
 
first is 
a reduction in the need to subsidise 0 & M activities and the
 
second is an increase in incentives to field staff. In the absence of
 
such incentives, it is difficult to 
imagine field staff accepting the
 
proposed increases in farmers' management responsibilities with equanimity.
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The principal reason that conventional methods of irrigation 0 & M
 
financing tend to work badly in so many countries is the lack of any direct
 
link between what farmers pay and what they receive back in the form of
 
services. Whatever they pay goes into general revenue and what is returned
 
to the project from the centre rarely relates closely to farmers' levels of
 
payment. Treasuries and Ministries of Finance are disinclined to be generous
 
towards requests for 0 & M finance at project level and consequently supply
 
less than is required. Quality of service suffers; ardfarmers are less
 
inteiested than ever in paying their fees, which to them appear leas of a
 
service charge than yet another tax. A vicious circle then sets in of low
 
farmer payment ---- i low revenues to government --- 4 low disbursement to 
project agency ---- poor service ---- low farmer payment. Field staff 
meanwhile spend a disproportionate amount of their time trying to extract
 
dues and overdues from farmers, further neglecting their principal tasks
 
of operation and maintenance. (1) By contrast, the pattern whereby farmers
 
make their payments to the project organisation, or preferrably to their
 
own Association at the system level, is able to provide the necessary
 

linkage between payment and service. Farmers have an incentive to pay 
more if they are able to see that their payments will be locally reinvested; 
and the operating agency has an incentive to provide a good service since 
its members can benefit from bonus payments if the farmers pay more but they 
suffer correspondingly if the farmers pay less. The circle can then be 
established of better service ---- higher payment by farmers ----0 more 
project revenue ----. more bonuses to field staff ---- better service. 
The same principle is, of course, applied on successful communal systems 
in order to maintain the accountability of chosen irrigation officials to 
their local association's members.
 

As with the proposal to form Associhtions at "he system level, it may
 
well be advisable to move cautiously with this financial proposal. If
 

necessary, ways could be found of introducing it on a modified basis or in
 
stages. In any case both proposals would need to be thoroughly discussed
 
with farmers beforehand. It is conceivable that they might reject one or
 
both of them because of unwillingness to face the possible risks involved,
 
at least in the hamediate future. Nevertheless, if the full range of
 
options with regard to participative management are to be explored, serious
 
consideration should be given to discussing them at a fairly early stage
 
in the project. This in turn implies an early need for high level consul­
tations as to whether the proposal for a new approach to fee payment can
 
be entertained.
 

(1) See, e.g., RSC-NIA Documentation Research on the Upper Lalo
 
Area, Report No 1, February 1981, p. 13, top paragraph.
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Other observations on Buhi-Lalo
 

A number of other points arising out of my brief visit to Buhi-Lalo
 
may also be worth recording:
 

(a) CO's training. Since Buhi-Lalo is the first jointly-managed
 
project on which a participatory approach is being developed,
 
it has not been possible to provide COs with a training
 
programme tailor-made to its particular problems and needs.
 
Instead, their pre-service training inevitably referred to
 
earlier experience on communals, not all of which is likely
 
to have been relevant.(Tie principle of getting people to
 
participate may always be the same, but the purposes of par­
ticipation vary from one situation to another). The COs'
 
Supervisors have already conducted some further in-service
 
training, but I would expect the tasks of all parties to
 
become considerably easier once the longer-term objectives
 
of the project have been clarified.
 

(b) Process documentation. This appears to be a valuable record
 
of the experience being gained on this project. However, more
 
attention may need to be given to understanding the organisa­
tional structure, plans and activities of NIA personnel in
 
order to keep reporting on technical and institutional activi­
ties in balance.
 

(c) The Project Manager and other members of his staff, including
 
the COs' Supervisors, expressed particular concern about the
 
need to improve present methods of water distribution. It is
 
clear from the job descriptions of watermasters and ditchtenders
 
(1) that report-back procedures are quite inadequate for good
 
day-to-day irrigation management and monitoring at the system
 
level. Project staff agreed that the data collection was largely
 
done for the purposes of reporting back to Provincial Irrigation
 
Office and to headquarters in Manila rather than for local
 
management purposes. Moreover much of the data (e.g. on
 
irrigated and planted area) seems to be collected with a view
 
to fee collection rather than water distribution. The develop­
ment of improved operational procedures, with a clear definition
 
of the respective tasks of [eld staff and farmers, will be an
 
important activity to be addressed in the near future. This is 
a subject on which help could perhaps be provided by IRRI. 

(1) RSC-NIA Documontation Research on the Upper Lalo Area, Report
 
No. 1, January 1981, pp. 5-6.
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(d) 	In Upper Lalo some rehabilitation activities, including cons­
trction of terminal facilities, had been completed before
 

the COs were introduced in late 1980. Work on construction
 
was then halted to allow the 205 time to organise farmers
 

to porticipate in design work. Although the Construction
 
Division have been able to proceed with certain activities
 

since 'including the building of canal access roads), I
 

would expect some of them to be feeling somewhat frustrated
 
and impatlent -- though senior project staff said that they
 

were not. (According to the Project Manager, engineers are
 

being -valuated by their oransational as well as their
 

technical work). Kut whatever the feclinvs of construction
 
staff there seems to be an inevitable c.,,.r in Upper Lalo
 

that insufficient time will he given for organisational work 

before technical decisions are taken. For example, on one 

farm ditch which I visited in order to see a walk-through, 
we were told that th- walk-throu.h had already occurred 

earlier that morning; and tarmers were already busy recons­

tructing their ditch nndor pakyaw contract. There were good 

reasons for the urgency of their work (water was getting short 

and they had an immediate need to clear the ditch) -- but it 

was not clear that it really formed part of the new partici­

patory process. Another :anifestation of the tendency for 

the design-construction proces:, to be speeded up is the 

presence of Constructifon ntaff (Zone engineers) with COs at the 

time of walk-throughs, when I would have exrected Engineering 

(design) staff to be present. 

(e) 	There seems to be some uncertainties among senior project staff 

as to the likely environmental consequences of the construction 

of the diversion structure at Buhl Lake. According to one, the 

level of the lake is likely to be raised up to 1 meter (this is 

also the fear of the mayor of Buhl), while another is confident 

that there will be no change in the level of the lake. This is 

clearly a matter of ajor importance to those living near the 

lake. A cl ification of pLans and their likely conseqqences 

should be made as soon as possihi e. 

(f) 	Project staff raised the ioner-terw question of what is likely 

to happen after all the USAID-financed and AD1-financed projects 

are completed, since the plan is then to place all 13,000 ha. 

uuder une irrigation Superintendent for 0 & M1. lie is clearly 

going to have difficult les if part of his system has been 

developed to cperate pa:ticipatively and part has not. Project 

staff mentioned that farmers in areas adjacent to the Buhi-Lalo 

project were expressinr interest in greater participation in
 

theoir area, t 00. 
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(g) In the eventual assessment of this project in comparison with
 
NIA projects which have not. used a participatory approach, it
 
will be important to record all respects in which its staffing
 
pattern differs from the norm. It appears that on Buhi-Lalo 
it is not only the COs and their Supervisors that are addi­
tional but also most of the staff of the Agriculture Wing. 
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ANNEX D
 

FARMERS PARTICIPATORY SCHEME FOR 
RINCONADA/BUHI-LALO (BICOL INTEGRATED AREA DEVELOPMENT III)PROJECT 

I. BACKGROUND: 

The RINCONADA/BUHI-LALO (BIAD III) PROJECT is a project 
component of the Bical River Basin Development Program(BRBDP).
 

The project is about 485 kilometers south of Manila, about 40
 
kilometers after Naga City. It covers the entire 1,100 hec­

tares of the existing Lalo River Irrigation System and 1,900
 
hectares of entension area (Lower Lalo). The 3,000 hectares, i
 
involving about 4,500 farmer-beneficiaries, are in the munici­
palities ok Buhi, Nabua, Bato and Iriga Cityo all in the pro­

vince of Camarines Sur.
 

The United Seoes Agency fe. ;iternational Development 

(USAID) has granted a loan to the Gevernment of the Philippines 
(GOP) Loan No. 492-T-056 A & B) amounting to $5.0 million to 
finance the project. The GOP counterpart will not be less than
 

$3o859 (Article 3. Sec. 3.2 b, Loan Agreement).
 

The concept of Integrated Area Development will be used
 

in the implementation of the project. The lead implementing
 

agency is the National Irrigation Administration (NIA) with
 
MAR, MLGCD, BPI, BAEx, BS, NGA and NAPOCOR as participating 

agencies, with the BRBDPO providing the inter-agency coordi­

natiens.
 

Lake Buhi will be developed as a reservoir by constructing
 

a ccntro l structure at the outlet with a two-lane bridge at
 

the top. To increase low flow in the 6 kms. Tabao River, 3 kms,
 
will be deependd. This will ensure water for the extension area
 
of 1,900 hectares, 8,200 hectares of the Bicol River Basin Irri­
gation Project (ADB-funded) and the NAPOCOR existing hydro- elec­
tric plant. T. divert water to the Lalo System and ADB Project, 

a headwork structure will be constructed thru the NPC Forebay
 

Dam, 



2 farmers participatory 

From the headwork at the NPC Forebay Dam, a 2 km. left con­
nector canal will be constructed to irrigate the lower Lale River
 

Irrigation System combined bridge and flume will be constructed
 
across Daraga Creek.
 

The Upper Lalo system to be rehabilitated has 8.00 km. of
 
main canal and 10.55 km. of laterals. The Lower-Lalo will have
 

10 kans. of main canal and 25 kms. laterals. The entire project
 

will have 125 kms. of main and supplementary farm ditches; 56.91
 
kms. of reads along main canal and laterals which will lingk the
 

area to other secondary and feeder roads; and 61 kms. of on-farm,
 
secondary and main drainage ditches.
 

II. RATIONALE:
 

In the development of effective water management measure 
in an irrigation systeme it has been recognized that people's par­
ticipaticT, through a strong farmer's organization is' crucial if 
WATER IS TO BE EUITABLY DISTRIBUTED TO THE RICEFIEW . The cap&­
city of the water user association could be develon.-d thru active 

involvement in the planning and construction activ,ties of the
 

system.
 

Unless a farmer's association can capably manage the opera­

tion and maintenance of a system: resolving conflicts in unequal 
water wastages, promptly and diligently pay irrigation water fees 

the benefits derived from water management may not be fully 
achieved. Identified approaches for developing the farmers capa­
cities in organizational work had been piloted in meveral communal 
projects. Finding that many concepts in resolving potential manage­
ment problems in these pilot communal projects can be applicable 

to national systems, NIA, thru the Assistant Administrator for 
Operation, will try the new concept of people's participation in 

a small national project - the Rinconada/Buhi-Lalo. The tradi­
tional NIA method of organizing farmers is to start organizing 
from the turnout level where farmers served by tne turnout will 
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be members of a Farmer Irrigator's Group, and a number of PIG'S
 
are federated into a Farmer Irrigator's Association. The proposed
 
scheme for this Project will start organization of farmers by
 
laterals, which later will be go down to by main farm ditch (MFD)
 
and SFD level as a Farmer Irrigator's Group.
 

The operatien and maintenance starting from lateral level
 
down to the supplementary farm ditch and drainage ditches shall
 
be under with the Irriqation association.
 

III. OBJECTIVE:
 

The project shall involve active farmers participation in
 
the planning, design, construction, operation and maintenance by
 
p.^oviding adequate incentives, thereby developing a cohesive and
 
FUNCTIONAL IRRigators association.
 

IV, STRATEGY OF IMPLEMENTATION:
 

Farmer participation and irrigators association organization
 
for the Buhi-Lalo Project will be different from a communal pro­
ject. While the farmer of a communal irrigation will participate
 
from the inception of the project up to completion of construction
 
then to operation and maintenance, in the Buhi-Lalo Project, far­
mer participation will enter only in the design of laterals and
 
farm level facilities. Design and planning of the major structures,
 
project facilities (Buildings) will be undertaken by a task force
 
of the NIA Central Office especially formed for the Buhi-Lalo
 
and BRBIP Projects. While the main canal, laterals, roads, late­
rals structure and all other terminal facilities will be done by
 
the Engineering Division of the project.
 

There will be two distinct system organizations for the
 
project. The Upper Lalo will have an irrigators organization
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geared for rehabilitation works and operation and maintenance
 
while Lower Lalo irrigator's organization will be actively in­
volved in the pre-construction, and operation and maintenance#&
 
construction* The Lower Lalo will have the continuoun water sup­
ply allocation schedule from the Buhi Lake Reservoir and the Up­

per Lalb will draw water from the Lalo river.
 

A,* PRB -CONSTaUCTJON
 

1. Fielding of Community Organizers among Client-7jermers.
 

The entire project area will be divided into water
 
management districts with an area of 500 hectares, more or 
less. Each district will have two (2) or three (3) zones, 
for facility and proper responsibility in construction su­
pervision under a field enginoer. Each zone will have one 

community organizer working in close coordination with 

the field engineer and both will work as a tearri. 

The CO's will live among the farmers and should be
 

able to integrate thzmselves with the community and be ac­
cepted as a member of the community. The CO's will be the
 

linkage between the project and the farmers.
 

Immediately after the first three-weeks field exposure
 
in the respective place of assignments of the Community Or­

ganizers& they will be convened for a two-day Workshop
 
together with the Field engineers. The output of the work­
shop is to come up a flow chart showing the activities to be
 
undertaken by the community organizers and Field engineers
 

in the program implementation.
 

2. Information Drive.
 

An information drive will be conducted at barangay
 

level, It will be jointly conducted by the community er­
ganizer and Field engineers assigned to the area. This
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properly inform the farmers and community on the objectives
 
and activities.to be undertaken. The activities during the
 

information drive includes:
 

a. Posting at each barangay hall a general layout of the
 
project including the parcellarv map as obtained from
 
the Bureau of Lands showing other things the followina:
 

1) 	Main eourcd of water and location of diversion works.
 

2) 	Main canal, laterals, tentative location of MFD and
 
SFD, drainage ditches, canal stiu-ures and turnouts.
 

3) 	Areas covered by each lateral or sectoral water use,
 
each colored differently for easy distinction.
 

4) 	Dialogue with farmers to gather feedbacks relative
 

to the project activities affecting them.
 

3. Mobilization of Farmers.
 

a, Pre-Organization
 

Informal meeting of farmers belonging to each water
 
use sector will be held. The goals and objectives of or­

ganizing irrigator's association shall be discussed and
 
reactions of farmers will be noted. The community orqa­
nizer shall establish contact farmers and potential leaders
 
will be identified.
 

The suggestions of farmers on location of turnouts,
 
carabao/thresher crossings division boxes and farm ditches,
 
shall be cousidered in the preparation of final design.
 

b, 	Forrnation of Lateral Irrigator's Association
 

In the formation bf irricators association, the com­
munity organizer-will consider the viability of the asso­
ciation. The members of this association will be composed
 

of farmers actually served by a lateral and the turnouts
 
near the lateral. However, the farmers from these turnouts
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should be given the option to select. The set of officers
 

to be Xelected shall be decided upon by the members. A
 

lateral supervisor and record and finance officer shall be
 

included among the officers to be elected by the genetal
 

membership.
 

The officers shall create working committeesj ast
 

By-Laws, Survey, R-O-W, Membership, Registration, Manpower
 

Inventory, Placement and Contract, Quality and Quantity
 

and other committees deemed necessary. Every committee
 

shall have from 3 to 5 members including the Chairman.
 

These committees are to work closely with the appropriate
 

unit of the project and will see to it that farmers prob­

lems relative to pre-construction phase are solved, sugges­

tions are channeled and acted upon accordingly by all con­

cerned.
 

The officers of the organization, with the help of
 

the CO, will provide the communication link between the
 

farmers and NIA. In effect, NIA will deal with the orga­

nization.
 

1, MFD Farmer Group.
 

The second level of ozganization will be among the
 

farmners served by the turnout or main farm ditch. They
 

will elect the MF Supervisor and other leaders. The
 

MFD Supervisor will work closely with the working com­

mittees of the lateral farmer's association.
 

2. SFD Farmer's Group.
 

irhe third level ef organization will be the sup­

plementary fgrm ditch group. The supplementary farm
 

ditch leader shall be elected. The SFD leader shall see
 

to it that the suggestions of his members regarding the
 

implementation of the project are channeled to the ap­
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propriate section of the project management through the
 
working committees of the association.
 

c, Formalization of the Lateral Irrigator Association inclu­
ding approval of by-laws and firminq-up of membershi.p,
 

Immediately after the would-be association members are
 
already viable and capable to operate and manage from the
 
lateral down to the supplementary and drainage ditches,
 
formalization of the lateral irrigators association inclu­
ding approval of by-laws and firming-up of membership can
 
be undertaken. However, other indicators for an association
 
to be said organized must be considered. This includes the
 
capability of the association to resolve their own con­

flicts, pay the required fees and others.
 

d. Registration of Association
 

The lateral Irrioators association, like any other
 
farmer's association will be registered with the Securities
 

and Exchanqe Commission (SEC) to attain the juridical per­
sonality through the assistance of the CO. Once recogrized#
 
the association can own and dispose property, can enter
 
into contract, can sue and be sued and can perform of its
 

objectives.
 

4. Trainings/Seminars.
 

a. Community Organizers and Field Engineerss
 

CO's together with the Field Engineers will undertake
 
orientation training on the objectives of the project. The
 
training will give emphasis on the need for close moordi­
nation between the CO and Field Engineers and the CO/FE's 
responsibility as the extension arm and direct linkage of 
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the project to the farmer-beneficiaies.
 

Monthly coordination meetings or as need arise shall
 

be held betweem the CO and Field Engineer to discuss prob­

lem areas, plans and schedules. Each other can be appraised
 

on what they are doing. This will also indicate the kind
 

o of coordination necessary in the effective impJmentation
 

of the project.
 

b. Development of Farmers:
 

A two-day seminar will be conducted and attended by
 

all farmers within the sectoral water use area. This will
 
provide the farmer the basic knowledge and information *n
 

the method of irrigation operation, their duties and res­

ponsibilities in the operation and maintenance of the sys­

tem. This will be supported by actual field demonstration
 

an on-the-job training.
 

A series of traings based on the felt needs such as
 

pre-membership education, leadership development, finan­

cial and record keeping, irrigated crop production, commit­

tee functions, water management and post harvest technology
 

shall be conducted jointly by the CO, project management
 

and the participating line agencies. Said trainings will
 

result in the effecient use of resources, and will make
 

each member of the association understand their respective
 

responsibilities to the association, to NIA and to them­

selves.
 

The trainings will be a continuing activity to the
 

completion of the project.
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B. CONSTRUCTION
 

The concept of farmers' participation can be fully real­
-
iz ' tf they would be involved in the construction where they
 

can get remunerations. If the farmers themselves construct the
 

farm level facilities, there is an assurance of completion
 

and functionLility. The "bottom-up" approach is utilized. In
 

the procese of construction the farmers will identify with
 

the system. Functional facilities will lessen operational
 

problems drd increase irrigation efficiency.
 

The project is committed to generate employment oppor­

tunbty among farmers affected. Considering that farmers will
 

be fully employed on their ricefield only after construction,
 

i.e.: when the facilities are completed and water ;s flowin#
 

to the farm lots, when they can cultivate year round, it is
 

deemed necessary that while construction is going on, farmers
 

must hava semo = urces of income.
 

The Placement and Contract Cgmmittee shall firm up the
 

manpower scheduling for the different construction activities
 

and sees to it that all members are given equal opportunities,
 

It also sees to it that all work group observe the time sche­

dule to keep pace with the over-all construction schedule.
 

The farmer association will be given the pacquia con­

tracts for the farm ditches and drainage canals. For laterals
 

net needing equipment, pacquiao contracts shall be given to
 

the association. The project management will see to it that
 

the pacquiao contracts should be appoAoned in such a manner
 

that it could be completed in onr or two weeks time, as such,
 

farmers could be paid within one quincena.
 

The association will be given pacquiao labor contracts
 

for small canal structures, which will be of two types. One
 

is where IA has the technical know-how and all workers will
 

Ii 
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be members of the IA, including the leadman& Another is where
 
the leadman will be directly hired by NIA with the laborers
 

coming from IA members.
 

All these pacquiao contracts shall follow strictly the
 

plans and specifications. All contracts by the association
 
shall be under the supervision of NIA construction personnel.
 

Another way for employment of farmers will be ti be di­

rectly hired by contractors for the major works. it is sti­
plated in major contracts with NIA that local laborers should
 
have priority in the hiring. The IA shall make arrangement
 
with the contractors for the hiring bf IA members.
 

The Q9ality and Quantity Cantrol C€nmittee shall check
 
on the work of the IA members as to the quality of the work
 

being undertakei and see to it that all materials for the
 
farm level structures are used only for the project.
 

The IA shall monitor the construction activities and
 
give feedback to the project management on the manner of im­

plementation.
 

C. OPERATION AND MAINTENANCE
 

The farmer irrigator's association shall be given the 
contract for the operation and maintenance of the laterals 

and turnouts serving the farmer's farm lots. Major repairs 

on these laterals will be undertaken by NIA. The 0 & M shall 
include activities such as, water distribution, maintenance 

of canals, obtaining hectarage serviced, billing, irrlgation 
fee collections and repair of MFD's and SFD's. All these
 

activities shall be under the general supervision of the
 
Water Management Technologist (WMT) in charge of the district.
 

1. Incen-ives for operation and maintenance. Maintenance of
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laterals and MFD's shall be given to the association by
 
way of yearly contract, at an amount to be set between
 
NIA and the IA, but not to exceed the annual amount to be
 
paid to regular NIA 0 & M personnel. The IA shall decide
 
on the manner of distributing the proceeds from the 
con­

tract.
 

The IA shall employ the ditchtenders from among their
 
members. T give equal opportunity for all members to be­
come ditchtenders, the IA may adopt group rotation of ditch­
tenders every cropping season. This will ensure that all
 
members wzuld benefit from the Incentives.
 

The contract may include a provision that the IA shall
 
quateatee payment of irrigation water fee. A stipulation
 
maybe such that if 100% irrigation fee collection is ac­
hieved, the IA Will be paid 100% of the contract work, if
 
only 80% collection was obtained noly 00% of the contract
 
amount shall be paid to the IA. This needs consultation
 
and approval by IA.
 

2. 	 gellection and remittance of irrigation fees. 

The associetion shall be given the responsibility to
 
collect irrigation fees from the members and to remit
 
daily collection to the NIA collecting officer. The IA
 
collection shall be bonded. Timely irrigation fee payment
 
shall eltitle the payer to a 10% discount. A certain
 
percentage of this discount may go to the fund of the
 

association.
 

An incentive bonus that may go to the IA fund shall
 
be the bonus to be given .tf the 1A collect irrigation
 
fees in excess of the predetermined collection limit. the
 
bonus that usually are given to the NIA collectors shall
 
be 	given to the IA.
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3. Savings in government funds.
 

In this scheme, regular NIA ditchtendets maintaininQ
 

laterals will be replaced by association members. The total
 

amount of salaries of these personnel will be the contract
 

amount with the IA. Savinis will come from thu fringe bene­

fits (leave credit, allowances, 13th month pay) customarily
 

given to NIA regular personnel.
 

D. REPORTING AND EVALUATION SYSTEM:
 

In the Workshop mentiones above (part IV, letter A), a
 

reportiing and monitoring scheme will be developed. It will be
 

installed to assess th progress of implementation and will
 

identify problem areas and constraints that may impede the
 

proqram. Thus, remedial measures can be instituted.
 

V. EXPECTED BENEFITS
 

Farmers who are organized are given certain remuneratiens
 

either directly or indirectly for every service they render to
 

the Project/System. They will be more inclined to the participative
 

approach to achieve the project goals. They will be project part­

ners in the creation of.an ideal system which will satisfy both
 

the objectives and needs of the program and the farmer-benefi­

ciaries.
 

The social, economic and cultural development services pro­

vided by the government will be channeled through the lateral as­

sociations and its effects could easily be monitored. The farmers 

involvement in the 0 & M activities will change the notion of far­

mers that operation of a system is NIA's sole business and they 

will be less dependent on the government. 

Awareness of the needs and responsibilities of an efficient
 

organization will lead to the development of a well responsive
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farmer ready to accept chanqes for better production.
 
To ensure the functionality of farm level facilities,­
the project shall accept comments and suggestions based
 
on the erperiences of the farmers and incorporate the
 
beneficiakisuggestions with the project/system,
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ANNEX G
 

RECOMMENDATION FOR COMPARATIVE STUDY
 

A rare opportunity exists for AID in general, and USAID/Philippines and the
 
GOP (BRBDP, MAR, NIA, and MOA) in particular, to learn significant lessons
 
about beneficiary participation and the organization and management of complex
 
integrated area developmenr projects and irrigation systems through an in­
depth comparative study of HAD I, II and III. Because all three have almost
 

identical objectives but vdry considerably in terms of management structure,
 
functions, degree and type of beneficiary participation, a comparative
 
study could identify and analyze issues which are generic to projects of
 

this type. The results of such a study would be valuable to project designers,
 
managers, and evaluators, as well as the development community as a whole.
 

An 	in-depth study would involve a team of at least three persons full
 
time over a period of six weeks. The study would focus on generic issues
 
and problems from both a descript".ve and prescriptive point of view.
 
First, the study would focus on the identification of common.problems,
 
their definition, and analyses Gf why end in what form they occur. Second,
 
the 'study would provide practica.l guidance to three distinct group - (1) project
 

designers, (2) project managers, and (3) project evaluators - concerning
 
the avoidance of such problems and how to resolve them they they do occur.
 

An illustrative list of some of the questions that might usefully be
 
addressed in the study follows:
 

.	 What methods have been or could be used to measure the extent
 

of decentralization?
 

• 	What positive and negative effects result from decentralization?
 

* 	Did decentralization and participation proceed simultaneously
 
and to what effect'?
 

* 	What do project managers want an information system to provide
 
and what do they do with the information they receive?
 

In what forms do internal management information systems operate?
 

0 	Which is the most effective type of information system: formal or
 
informal?
 

.	 How does the choice of various organizational strategies affect
 
decentralization, coordination, and beneficiary participation?
 

.	 Under what conditions do mechanisms for coordination work best?
 

iiU
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What is the effect of alternative design options for sequencing
 
project activities on the success of centrslization and beneficiary
 
participation efforts?
 

What strategies are best designed for achieving project sustainability

and whet methods should be used to measure progress towards that
 
objective?
 

Although illustrated here in the form of only a partial list of
 
questions, the eignificance of such a study is apparent.
 



ANNEX H
 

Dc-uments Used in Preparation of the Report
 

Bagadion, Benjamin, "People's Participation: A Learning Process",
 
( ), pp. 2-4, 14.
 

Attached to this Report as Annex C.
 

Beluang, Gregorio, et al, Bicol Integrated Area Devel6pment 11
 
(Bula-Minalabac Land Consolidation): Project Evaluation Report
 
(June 18, 1981). Available from USAID/Manila.
 

Bottrall, Anthony, Plana for the Farmers' Participation in the Management
 
of the Buhi-Lalo Irrigation System (London: Overseas Development
 
Institute, 1981), mimeo. Attached to this Report as Annex D.
 

Honadle, George, Rapid Reconnaisance Approaches to Organizational Analysis
 
for Development Administration (Wash. D.C.: Development Alternatives,
 
Inc., 1979). Available.from USAID/Naga.
 

Honadle, George, et al, Integratccd Rural Development: Making It Work?
 
(Wash. D.C., Development Alternatives, Inc., 1980). Available from
 
USAID/Naga.
 

Morss, Elliot and David Gow, Integrated Rural Development: Nine Ctitical
 
Implementation Problems (Wash. D.C.,: Development Alternatives, Inc.,
 
1981). Attached to this Report as Annex B.
 

National Irrigation Administration: Regitn V, Rinconada/Buhi-Lalo: Progres&
 
Report No. 15 (April 15, 1981). Available from USAID/Manila.
 

, Rinconada/Buhi-Lalo: Progress Report No. 16
 

(May 15, 1981). Available from USAID/Naga.
 

Pro lect Loan Agreement Between The Republic of the Philippines and the
 
United States of America for Bicol Integrated Area Development III
 
(Rinconada-Buhi/Lalo) (August 1, 1979).
 
Amendment No. I to Project Loan Agreement Between the Republic of
 
the Philippines and the United Stat:es of America for Bicol Integrated
 
Area Development 111 (Rinconadn-I/Lalo) Project (August 29, 1980).
 

Project Management Office, BIAD 111, Farmers Participatory Scheme for
 
Rinconada/Buhi-Lalo (Bicol Integrated Area Development 111) Project
 
(u.d.). Attached to this Report as Annex E.
 

_ Implementation Plan: Agricultural and
 

Institutional Division (n.d.). Available from USAID/Naga.
 

..... , Memorandum of Areement Between NIA and Other 

Coordinating A (August 1981). from lll/jencies 15, Available PMO, BIAD 
Iriga City. 



-2­

, Overall Project Scheduled Expenditures (n.d.).
 
Attached to this Report as Annex G.
 

, Overall Project Implementation Schedule (n,d.).
 
Attached to this Report as Annex F.
 

, PMO Organizational Chart: BIAD Ii (June 1981).
 
Available from PMO, BIAD ll/Iriga City.
 

, Proposed lAD Support Services Implementation
 
Guidelines and Policies (n.d.). Available from PMO, BIAD III/
 
Iriga City.
 

_,
.... Rinconada/Buhi-Lalo Project Program Proposal
 
Towards the Formation of Viable Irrigators Association (April 2,
 
1981). Available from PMO, BIAD lll/iriga City.
 

Research ,nd Service Center, Ateneo de Naga, RSC-NIA Documentation
 
Research on the NIA Rinconada/Buhi-Lalo National Irrigation Project

in Ca.marines Sur: Lower Lalo Area: Report No. 1 (January, 1981).
 
Available from USAID/Manila.
 

, RSC-NIA Documentation Research on the NIA
 
Rinconada/Buhi-Lalo National Irrigation Project in Camarines Sur:
 
Upper Lalo Area: Report No. I (January 1, 1981). Available from
 
USAID/Manila.
 

-, RSC-NIA Documentation Research on the NIA
 
Rinconada/Buhi-Lalo National Irrigation Project in Camarines Sur:
 
Lower Lalo Area: beport No. 2 (February, 1981). Available from
 
USAID/Manila.
 

, RSC-NIA Documentation Research on the NIA
 
Rinconada/Buhi-Lalo National Trrigation Project in Camarines Sur:
 
Upper Lalo Area: Report No. 2 (February, 1981). Available from
 
USAID/anla.
 

_RSC-NIA Documentation Research on the NIA 
Rinconada/Buhi-Lalo National Irrigaiji, Project in Camarines Sur: 
Lower Lalo Area: Report No. 3 (March, 1981). Available from USAID/ 
Naga.
 

, RSC-NIA Documentation Research oi. the NIA
 
Rinconed.,.,/'!ihi-Lalo National Irriadion Project in Camarines Su#: 
Upper La i.rea. Report _No.3 (March, 1981). Available from USAID/ 
Naga.
 

, RSC-NIA Documentation Research on the NIA
 
Rinconada/Buhi-Lalo National Irrigation Project in Camarines Stir. 
Lower Labo Area; Report jo, 4 (April, 1981). Available from USAID/ 
Naga. 



- 3 ­

, RSC-NIA Documentation Research on the NIA
 
Rinconada/Buhi-Lalo National Irrigation Project in Camarines Sur:
 
Upper Lalo Area: Report No. 4 (April, 1981). Available from
 
USAID/Naga.
 

USAID/Philippines, Project Paper: Bicol Integrated Area Development 111
 
(Rinconada/Buhi-Lalo), Vol. 1 (June, 1979). Available from USAID/
 
Manila.
 


