
T:.. __ l

January 11, 1984

ASIA REGION AL COMMITTEE ON COMM UNITY HANAGEMENT
of the

Agency for .International Developm ent
Report to the Mission Directors' Conference, January 19, 1984

Bangkok, Thailand

,. Prepared by David C. Korten, Committee Secretary

Background: Based on a suggestion at the Mission Directors' Conference in New Delhi,
January 1983, a cable was sent by the Asia Bureau DAA to all Missions on May 3, 1983
inviting participation in all Asia Regional Committee on Community Hanagement.
Acceptances were received from the USA]]) Hissions in Dhaka, Jakarta, Manila, and New
Delhi. On July 5, 1983 a cable from the DAA announced formation of the committee.

Purnose: To understand better, and then to improve, AID performance in working with
government agencies. and private groups to establish locally-based, non-governmental
systems and ins'""Litutions for participating in the management of natural resources (water,
land, trees) and the supportive human services that effective resource management
requires(e.g., health, education).

Definitions: Community management is a concept of development resource management which
looks to community based management systems as the basic building blocks of development.
action.[l] These are systems through which individuals, households, smail firms, and
various types of private and public local organizations (including localgc;>vernments) ma~~ .

. :'r.esourc.emanagement decisions at the local level, supported and enc.ouraged by, but yet
. ':substa:ntially- independent of, the .bureaucratic structures of central government. In such

systems individual decision making, market mechanisms, informal social processes, and
formal local level organizations may all be important in one way or another.

A community management project is one which seeks sustainable improvements in the
capacity of a community to manage locally available resources to meet locally defined
needs. The focus of Comrr:itt"...ee ette!lr-i on is on AID funded projects of this type.

The term "community management" is a usefu1.~ shorthand for summarizing much of the_
current AID/Washington policy guidance relating. to institutional development and the
support of local private initiative in pursuit of broadly based development. Community
management projects' are an exper:imental instrumeneforc-implementing this guidance.

Mode of Operation: The Committee is a field based- effort-to advance AID's learning from
its own experience. Each participatiTlg Mission has identified two community management
projects for examination by the Committee. Special attention is given by Hission staff to

1~ The term "community" has a variety of definitions? not all of which imply cohesiveness
or common interests. As used here the term is defined as an interacting population of
individuals and groups with both shared and competing interests livingin a common
location.
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the documentation and analysis of experience with these projects, which is then shared
with other Committee Members. This is expected to give each participant added
perspective which will result in a deepening of his or her own analysis, and to support
comparative analyses leading to identification of common issues and lessons of more
general relevance. The latter are intended to serve as inputs to AID's internal policy
dialogue, and to AID staff development. The Committee Secretary is responsible for
facilitating this exchange and for periodically synthesizing and disseminating the
various inputs.· '

Committee Membership: Current Committee members are Eugene Staples (Chairman), David
Korten (Secretary), Mark Svendsen (Asia Bureau Contact Person), George Carner (Asia),.
Douglas Clark (Manila), John Ericksson (S&T), Gary Hansen (S&T), Michael Horfit (Jakarta),
Susan Pharr (Asia), Hugh "Sherry" Plunkett (Dhaka), and John Westley (New Delhi).

Projects Under Review: The following is a list of the Projects selected by participatiJ."1g
Missions for Committee review, vd.th annotated summaries of the case studies prepared to
date by Mission staff and consultants: '

USAID/DHAKA:

1. Rural Electrification II (Implementation Stage)

This project is constructing electric distribution systems in selected rural areas
and developing the institutions to own and operate them. Project implementation is
by the Rural Electrification Board,) an independent' agency under the Ministry 6f
Power, Water Resources and Flood Control.

- '-'---' .:Case··Observations and Issues. [This case study had not 'heen'receivedfrom' the
Mission by the time .. the present report was_finalized.,]

2. PL-480 Title IT Food for Work Program lI(Implementation Stage)

This project supports CARR in providing: technicaL assistance to' the Bangladesh
Government in thedesign,implementatiorr and_IDonitoringof indiv~dualfood for
work projects. Project goals are to provide direct employment and nutritional and
income supplements for landless and near-Jandlessrural unemployed; and_ to improve
productive' capacity in rural areas~ of. Bangiadeshthro.ugh ,the construction of ruraL
infras·tructure.

Case Observations and Issues•. [This case study'had not been received from the.
Mission' by,the-time' the:present~report<wc.sf;naliz·ed.:1

USAID/J AKARTA: '

1. High Performance Sederhana Irrigation Systems (HPSIS) Pilot Project·.,{Approx. 18
months into implementation.) Case author: MichaelMorfit._

HPSIS is an exper:imental pilot project carried out within a larger irrigation
assistance project.. It funds w~e- trainin.g and fielding of community organizers. to
strengthen farmer participation in construction-,operatiorr,and maintenance of
small scale irrigation systems.. An analysis_of an ongoing' AID program of
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assistance for small scale irrigation development which was begun in 1974, and has
since funded work on approximately 900 systems, found that the centralized
management approaches being used by the implementing agency gave the farmers who
would eventual operate and maintain the systems no say in their design and
construction: As a result the farmers were often either unable or unwilling to
assume thier responsibility after completion of construction activities. This pilot
activity was initiated to determine whether the problems could be corrected
through the fielding of institutional organizers. In seven HPSIS sites construction
was completed prior to fielding organizers and the concern is exclusively with
improving management of existing facilities. In thirteen sites organizers were
fielded prior to survey, design, and construction of on-farm works with the intent
that the farmer association would play an active role in each stage. Implementing
agencies are the Government of Indonesia DepartlIlents or Public Works,
Agriculture, and Home Affairs, with technical assistance in the selection, training,
and monitoring of community organizers provided by the Institute for Economic and
Social Research, Education and Information (LP3ES), a private Indonesian ins-L.itute.

Case Observations and Issues. In general the institutional organizers have been
successful in establishing a formal basis for the water user's associations and in
development of maintenance and water management. plans which are being.
implemented in some sectors of some syst:ems. But allocational COfu."1.icts tend to
become more severe as the area increases, with the result that as yet no irrigation
system has been identifiedirr which a water managenre-n-r-pIarr" has been successfully
implemented by the farmers for the entire system. In instances where the main
systems operated by the" government were unable to deliver water reliably to the
on-farm works or where a natural disaster seriously damaged crops, organizers
have been unable to establish strong, functioning associations. Farmers cannot be
organized to manage a resource which is not available to them, or which does not
.meetan immediate need. Morfit observes that in the case of HPSIS no attention was
given to defining what participation in· the design and construction stages would
mean. Impetus for the experiment had come from AID-' and the implementing agency
agreed only to vaguely worded statements about the' nature. and extent of farmer
participation. The large number of sites involved in the pilot. precluded... AID
personnel from devoting tha nec.essary Ii me to working with operational. personnel
to develop workable.. definitions ancimeanso£implementi.ngthem•.. As a.consequence
too much has been expected of the institutional organizel's·with too little support
and too little attention to im plicaH ons- for other:: staff- and. policies_ of the
irrigation agency. For- example~ development· of water management. plans under
HPSIS_ has_ depended_ almost entirely on existing farmer knowledge and skills.. The
organizers are not trained in water- management techniques and no other sources of.
assistance have been available to the farmers under the project.

With time it has become recognized that a substant:ial number- of the problems being
encountered cannot be resolved at the level of the organizer, no matter how good
the organizer maybe. Uniform. nationaL policies. can pose a problem in dealing with
locaLvariability~ Unliorm user fees assume equal benefits, though water is seldom
available on an equal basis throughout a system. Another- reality is that
communities are not homogeneous. The fact that people happen to be living within
an area which a group of engineers decided should be joined in a single. irrigation.
system does not mean they will be willing or able to work effectively together in
managing that system~.
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Of particular concern from the community management perspective is the fact that
in many of the HPSIS sites an indigenous water users association was already
functioning before the government provided assistance.. Generally the government
built system has superseded the indigenous system, resulting in a disruption of the
traditional association and its replacement by a government sponsored
association. Also, whereas, the traditional association was normally responsible
for operation and maintenance of the entire system, once replaced by a government
constructed system the government assumes ownership of and responsibility for
operating and maintaining all but farm level works. And, since the new
associations are. creations of government there has been a tendency to v:Lew them as
extensions of the government's extension system responsible for imposing
government mandated cropping plans.

In general the critical actions with respect to disruption of the traditiqnal
associations were taken in the HPSIS systems prior to initiation of the HPSIS
pilot. As a result there has been no opportunity to assess the comparative
effectiveness of traditional associations or to experiment with approaches which
might build on them.

2. Small Scale Entrepreneurship PVO Project (Implementation Stage) ,

This is a PVO Project being implemented by the Institute of Social and Economic
Research, Information and Education (LP3ES) to provide supporting services to
small scale manufacturers :in a rural area (Klaten, Central Java) and an urban area
(J akarta). [Documentation on this project will not be available in time for the
Mission Director's Conference.]

USAID/MAN~A

1. Local Resource Management Project (LRM) (Pr'oject Agreement signed August 1982)
Case author: Douglas. Clark

This project seeks to develop replicable systems at local levels which strengthen
t.~e ah;1;:ty ofseIected poverty groups to increase their productive use of local
resources and to assume a larger and more effective role in self reliant
development action. Recognizing that decentralization alone is nogu.arantee of
more responsive local government LRM aims to reorient provinci.aL level
development toward promoting and supporting thee.L.-Cforts of local people to· help
themselves. The Project supports: 1) development of provincial development
strategies based on ana~s:is of the househ011l survival.. strategies.. oE selected
poverty groups, and the design and implementation of sub-project activities derived
from the· strategy; 2) improvement of local financial administration; and 3)
involvement of PVO's to assist in developing mechanisms for strengthened
beneficiary participation in development decision-making. The project design
called for phased implementation, beginning with three Provinces initially and
adding three- additional Prov:i..Tlces in the second year. The National Economic
Development Authority and designated provincial and mUnicipal governments are th e
implementing agencies, with technical support provided by the Development Academy
of the Philippines, the' Local Government Center of the University of the
Philippines, the International Institute for Rural Reconstruction, and Philippine

- 4-

John M
Rectangle

John M
Rectangle

John M
Rectangle



r

Business for Social Progress. No long. term expatriate technical assistance is
involved.

Case· Observations and Issues. Implementation to date has been concentrated on
obtaining Philippine budget appropriations and completing contract and grant
agreements with the Philippine resource institutions. The contracting process was
substantially lengthened as a result of cum bersome AID competitive bidding
requirements. According to Clark a less competitive or non-competitive process
probably would not have resulted in any difference in the actual outcome, but would
have facilitated more rapid implementation. Three initial Provinces .selected in
October 1982 have completed initial poverty analyses and prepared prel.:iminary
provincial strategies. Initial sub-project proposals are being prepared. There is
no experience to date with the 10cal:B.nancial administration or beneficiary
participation tracks of the project. The first expansion has just been initiated
with selection of four additional Provinces.

LRM calls for development and application of approaches and methodologies which
represent a substantial departure from conventional practice. Recognizing the
implications of this the Mission chose a highly participatory approach to Project
design, involving intensive input from prospective implementing agencies and
resource institutions with the intent of building a shared understanding of and
commitJnent to the LRM Project concepts. This required very intensive commitments
of USAID staff time--which the case suggests is an essential requirement in
undertaking a Project which calls for introduction of new concepts such as
community management. Even with this intensive involvement in the design,
continuing attention to orientation has been found essential. Continuity in the
irivCilvement of individuals and _institutions throughout project design and
j.nlplementation is noted- as very important.

It is anticipated that as Project implementation pr·oceeds conflicts will be
identified between the rigidities of. existing budgeting_procedures and financial
controls, 'and the requirements of responsive local programming. Mission staff
expect to be. involvedalring with their counterparts: in identifying and. encouraging
national level actiqn on measures to address these conflicts,suggesting need for
continuing high levels of staff inptrt:::ii Project-objectives are to be ac~i.eved.

2. Primary Health Care Financing Project (project Agreement signed July 1983) Case
author: Joy Riggs~Perla

This Project has several components, orily one of which involves a clear community
management focus. Committee review will be limitQd to this component, which will:
1) fund proposals from private groups for experimental community based
self-financing health care schemes; 2) support. documentation and experience
exchange on these and other experimental schemes involving self-financing health
care; and 3) provide technical and financial assistance to community based groups
which are seeking to develop such schemes. The Project will not fund health
services as such-since the point is that these should be self-financing. Rather it
will cover costs associated with developing community financing as a new
"technology." It is intended to develop a knowledge base regarding what works
under what circumstances, and a cadre or local technical assistance resources
available to assist groups seeking to establish such schemes. The implementing
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agency is the Philippine Council for Health Research and Development (PCHRD), a
branch of the National Science and Technology Authority of the Government of the
Philippines. Technical assiStance will be sought from a variety of Philippine
institutions as required. No long ,term expatriate technical assistance 'is planned.

Case Observations and Issues. A basic premise' of the Project is that availability
of adequate health care throughout the Philippines will depend ultimate on greater
reliance on self-financing schemes--not only because the government has
insufficient resources to meet all requirements, but also because responsiveness
and quality are likely to depend on mai?taining some accountability of health
providers to health service. users. It was also prompted by recognition that though
most government health programs assume a requirement for substantial if not total
subsidies, in fact most health care, even among the very poor, is sell-financed.
Indeed it is common for prospective patients to by-pass free government servic.es
in favor of private care. Thus a decision was made to seek ways of strengthening
rath~r than competing with se1f-~ancing approaches.

It was decided to rely almost exclusively on local. sources of techrrLcal assistance
since a central purpose of the Project is to develop these sourc~s as a continuing
resource to groups seeking to develop t.i-}eir own self~fi.l"lanc:ing health schemes.
The developmental strategy features a learning by doing approach.

It is recognized that the demands placed_ on PCHRU will be substantial and will.
exceed capacities currently in place. Development of the additional capacities to
support this type of effort will take time, and is expected to require substantial
backstopping from Mission staff. According to Riggs-Perla the Mission's

::':~-:-.':.- - .-:.:-P- ~--~ ~_ conclu~ion ,is that 'in high- risk arid inn.Qvative projects proQ,erproj~ctmonitoring
and oversight'are'as .important as the init::i.a.1- design•.

A conscious choice was made to support a variety of smaller-private schemes
rather than a large national scheme. This· decision was prompted:- by an USAID
funded· research study on health seeking: behavior and expenditures, which indicated
important differences. by.locality in spending behavior:~anci. cash.. liquidity at
different times of the year-as weIr as' in proximity to alternative services. It·
\:as concludedthateffecT-Tve schemes would need._ to be responsive to these local

. differences. A Project assumption is. that- local decision making will. not only
increase the likelihood of such responsiveness, it will also increase local
commitment:;......

USAID/ NEW DELHI

1. Hill Areas.Land and Water Management. P rojeet (pP Preparation Stage)

The project will support sub:...projects carried out. under the Himachal Pradesh
State's land and water development program. for: the purpose ofimpror...t.Ilg the
ability of institutions responsible for irrigation and watershed management in: hill
areas to assist private irrigator groups in the planning-, design, construction,

.management, operation and maip.tenance. of: efficient and economical. irrigation
systems in ways which. strengthen the ability of these associations to manage their
own irrigation affairs. Technical assistance is to be provided by one or more
Indian resource institutions and the Water Management Synthesis Project. An
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important feature of the design was the commissioning of a major institutional
analysis which examined practices and capacities of agencies engaged in irrigation
development in relation to the project's comm unity management objectives.

Case Observations and Issues: The case study focuses on the institutional analysis
and its use as a design tooL Specifically the analysis found that the three
existing state agencies engaged in irrigation development were focused primarily
on construction and the completed systems were not producing the planned
increases in irrigated area, in farm production, or in farm incomes--shortfalls
being attributable to a combination of technical and institutional factors. While
all three agencies were engaged in providing assistance to owner operated and
maintained systems, they gave little attention to development of designs responsive
to local needs, to operation and maintenance, or to mobilization of local
resources--though there were some notable differences between individual
agencies. The agency with the major role in irrigation development in the s~ate

and the one tentatively identified as the implementing agericy in the Project PID
provided assistance to a commUllity association only on the condition that the
association pass a resolution agreeing to turn over all responsibility for
operation and maintenance to the agency. The analysis found that none of the three
agencies had either the mandate or the staff capacity'to assist communities in
improving irrigation management. The case concludes that engaging anyone of them
in community management approaches to irrigation development would require basic
reorientation and retooling. A variety of institutions with relevant commitments
and technical capabilities were identified which might be useful resources in a
coalition committed. to achieving such changes. According to the case, the
institutional analysis led to substantial changes in the definition of project

".' ., __-:....._..:..,.~.<.,purpose.,. and strategy from that of the original pm~moving it from a more
·~:·::'~")::o~ .c:-;,conventlonal irrigation' construction project to one with a strong institutionar

development-community management focus.

2. Madhya Pradesh Social. Forestry .Project (P roject Agreement Signed September 1981)

The project purpose is to create. a Social Forestry Directorate (SED) within' the
state government's Department of Forestry. The responsibility of.this_.unit is to
establish Village tree plantari ons and prOVide training and extension assistance ·to
gram panchayats (locally elected bodies representing 2-5 villages) responsible for
managing the plantations for the benefit. ofvillage residents., The basis oE the
relationship is a management plan developed with the assistance- of the. extension"
staff.. This becomes the basis of a legal agreement: between the extension staff and
the panchayat spelling out mutually agreed rights and responsibilities of each
party, as' well as technical and administrative details for establishing,
maintaining, and expanding the village plantation.

Case Observations and Issues: Preoccupation., with. creating a new bureaucratic
entity resulted in neglect of community management issues which a mid-term
evaluation identified as critical to project success. According to the evaluation,
panchayats have welcomed the Project, but. their: involvement in development. and
implementation of the management plans has been limited.. Very few have worked out
how the produce of the plantations will be'shared by village members. The SFD has
concentrated on establishi...Tlgand maintaining the plantaD nns jn a top dovlIl fashio~.

with· little attention to developing panchayat capacity to manage them. SFD staff
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were found to be assuming the roles of traditional foresters. Forestry department
personnel had no prior experience with the community management oriented roles
called for by the project. The case identifies as a basic problem the assignment of
roles and responsibilities in legal documents on the assumption that participation
would follow automatically--without attention' to developing requisite capabilities
to perform them. In this instance neither the SFD nor the village panchayats· had
the capacities implicitly assumed in the project design. The case calls for greater
involvement of local resource institutions with villige level experience in project
design and implementation. The Mission is maki.ng a serious effort to address
issues raised in the evaluation. An important constraint identified by the Mission
is lack of the staff time required to address issues of this complexity.

Summary of Kev Issues and Propositions

Seeking sustainable improvements in '"the capacity of a community to manage locally
available resources to rneetlocally ·defined needs is proving to be a considerably more
complex undertaking than simply seeking community participation in the implementation of
a government project. In the cases exmnined, such efforts have been undertaken only after
analysis has established beyond reasonable doubt that certain development needs are
likely to be met only through a community management approach. The cases highlight the
complexities of this undertaldng and the special demands that such projects place on AID
staff and programming procedures.

The analyses leading to the choice of a community management approach commonly found
.that:2cqn-ventionally>progralIlmed development actions were not contributing t::0 increases in

....-.. commuriity:::;::management capacities and-in some instances migh~ be redUcing that capacity.
:-~The·~irrigationcases-·from.India._and Indonesia both note that once a community owned and.

managed rrrigation system has recei.ved government assistance responsibility and
authority for main systemoperationand~maintenancepasses_fr.om the community to the
government~ - The-USAID/Manila commitment to strengthening sill-financing health care
schemes- wasa reaction against centrally subsidized public health programs which in some
instances were c?mpeting with more.eff,ecti ve and -popular private sill-financing systems.

Though substantial caution must- be exercised in generalizing from a small sample of
cases, and recognizing. that these initial case reports are still preliminary and partial,
the data they present-_pr0 vide.. support.for four basic. propositions elaborated below.

1. Special Institutional Capacities. IIlec.ases suggest that tendencies of conventional
development programs'- to redtice-·community management capacities are not easily
reversed._ They are deeply imbedded in existing values and operating routines of
the agencies responsible for implementation of development policies and programs.
The case of the social forestry project in. India, for example, indicates that formal
agreements between the implementing agency and AID, and/or between the agency and
the community being assisted do not necessarily result in actions supportive of
community initiative and local self-reliance. Nor does the creation of a new
organizational unit. with _a community management mandate. The Indonesian
irrigation· case demonstrate~t~at'even the fielding of community organizers may be
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only a partial answer, particularly if their efforts are unrelated to other routines
of the implementing agency and are inadequately supported,

Proposition 1: If the agency implementing an AID Development
Assistance Project. has not demonstrated a capacity to support a
rommunity management approach prior to receiving AID assistance, it
is unlikely to demonstrate such capacity during project
implementation unless development of that capacity receives serious
attention as a central focus of the project activity.

Though the case analyses offer promising suggestions for addressing the problem
and offer hope that important progress is being made, none provides demonstration
that AID itself yet has a proven capacity to assist a recipient agency in
developing such capacity.

, .
2. Communitv Level Analvsis· and Monitoring. A focal concern in community management

projects is the development and application of community level management
capacities. The case analyses suggest that this is likely to require a substantial
inves1Jnent in understanding of the dynamics of existing community management.
systems and how they are being affected by external assistance interventions-both
prior to and during project implementation. According to the case on USAID/New
Delhi's Hill Areas Land and Water Management Project analyses underlying PID
preparation using conventional project design methods did not address these
dynamics and consequently failed to surface a number of critical design issues.
These were brought to light in a subsequent institutional analysis on which PP
preparatiDnis being based. The case writer argues that such an analysis should be
undertaken routinely as the, point .. of de,part!lre ip the design of a community
management':project•. In this' instance the analysis involved a serious look at the
current status of community management of irrigation in typical communities, the
impact on this capacity of approaches being used by .various agencies currently
working on irrigation development, and the capacities of each agency to apply a
community management approach. This brought into focus a number of critical
design issues, in particular trade-offs between: worldng with agencies which had
relatively less. significant. involvements in irrigation development, but had
policies and capacities scme\<:hat more consistent \<:it.h the requirements. of.' a.
community management approach; versus worldng with the agency with the more
dominant role in :irrigation development, but which had policies and institutional
capacities which were particularly poorly suited to this approach.
USAID/Jakarta.'sHPSISIrrigationProject case supports and extends the argument-.
Focusing. on what happens at the. point. at whi.ch the Project comes into contact ~ith
intended. beneficiary groups, the case stresses the importance. of understanding' the.
dynamics. of community management processes and how implementing agency practices
are impacting on them prior to Project design and throughout implementation. The
design itself should.. be based on such analysis and project monitoring processes
should support the continued testing and revision of Project design assumptions
regarding the impact on these processes of innovations introduced under the
project. This point is also supported by evaluation findings reported in the case·
on. USAID IN ew Dellii's Madhya Pradesh Social Forestry·Project.
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· Proposition II: .Successin. developing the capacities of an AID
recipient agency to utilize. a community management approach is a
direct function of the .extent to which project design and monitoring
procedures:. 1) focus .attention on understanding relevant community
management processes and the impact on these of .external assistance
interventions; and 2)· support the development and continuing
refinement of specific methodologies for providing assistance at the
community level in ways supportive of project .purposes.

While AID project design procedures require completion of social and
administrative feasibility studies, these are commonly used mainly to cerilly the
feasibility of a chosen design,' rather than as a basis for defining the nature of
the problem and the approach to be taken by the Project :in addressing it. Nor is it
customary for the recipient agency to have an' active role in developing these
analyses. Similarly, current perspectives on project monitoring seldom address the
need of recipient agencies to monitor the impact of their interventions on the
dynamics of community management processes. The case analyses suggest need for
further· experimenta tion with new approaches in both areas.

3. Local Resource Institutions. A striking feature of the cases exarrrinedis the very
limited use of. expatriate technical assistance in favor of local. resource:
institutions. The two Philippine cases are explicit that the Project strategies
examined called for near exclusive reliance on local technical resources, with the
developm ent of these resources through project involvement being an important
project objective. One rationale given. is that these institutions will still be
available after project termination to render services supporting extended

~:::.:,-:.:;:~~..::.:~:~._,_~~...~: ..~pp~~a~~!.1 ..c~~,"c:C?ncepts an~ _ m..et;.hodologies~~'Velopedunder the Project. The
;=":::::-'7"~~±O:::~::~<: Indonesian 'HPSIS'-utiJizes a private Indonesian development foundation:.to train-and:~'

~~:::.Ei?,--:;~:bCfckstOpcthe institutional organizers. The Indian. irrigatioIicasa:indicat~s_::the
Project intends to obtain services from a number oE Indian institutions, in' addition
to the Water Management Synthesis Project. The case men,tionsthe important·
potential role of such local iilstitutions.. as members of a change coalition:
committed to achieVing a reorientation of tha'irrigation bureaucracy•. Whether the
substantial reliance on local resource institutions in. the. Projectsana1.yzed. simply
reflects a sampling bi::ls,is part of a broader trend in AID~ or reflects a response
to the particular characteristic of community management projects' cannot. be
determined from the data base' of this study. A predominant- reliance on local.
resource institutions may be particularly appropriate.. for' community management=:
projects, since unlike more conventional development projects. they do-notassume~

the needs in question will be satisfied.. by transfer _of stand::trdtz,ed off-the-shelf:
technologies. They emphasize learning from local experience. and. as.sume that
technical resource persons will'. be learning along with the operating agency
personneL To the extent that this learning is acqUired locally it will continue to'
be accessible in the future. Also there is signi£icantneed for levels of knowledge
of local settings, institutions, and political processes not commonly possessed by
foreign contractors.

_Proposition m· Yne technical requirements of" community management
projects in most instances are met more effectively through use of
local resource institutions than through traditional external
technical assistance sources.
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Increased utilization of local resource institutions is not easily achieved. Those
of established competence are likely already to be over committed and may. be
unfamiliar with AID competitive bidding and' contracting procedures. The roles
they may be asked to assume in support of comm unity management projects may be
unfamiliar to them, requiring investment of staff time in providing them with the
necessary orientation.

4. AID Staff Requirements. One of the most consistent recurring themes in these cases
is that community management projects are by nature extremely staff intensive at
all stages of design and implementation. In most instances the outcomes sought
involve breaking new policy and methodological ground, and the development of
J..Tlstitutional capacities within the implementing development agencies for which
there are few prototypes. Though not addressed explicitly in the cases, the case
analyses reflect an explicit assumption that important functions are involved w.hich
cannot be simply contracted o~t. Possible reasons include the fact that the
outcomes sought do not involve the simple purchase of "shelf-items" of known
specification, cost and performance characteristics. The task goes beyond simple
management of technology transfer to the management of the political interests
being sought through the AID policy agenda. Complex i'ssues are involved which
require sensitive andcontinu:in.g. dialogue with counterparts. A recent analysis by
Paul O'Farrell ofPPC on ''Project Implementation" concluded that AID's interest in
this process can only be represented by AID staff--management of those interests
is not a contractable activity. [2]

Proposition IV: The degree to which community management projects
;~: ~_.".-~_:~.-..,.. "~. achieve... _their. goaJs.. in. settings .. where .. established. capacities .. to

implementthem are not .alreadyin place is a direct function of the
amount and professional quality of the time devoted by USAID staff to
participating as professional collaborators. and facilitators in policy
dialogue and institutiona~ development processes at all stages of
project design and implementation~

This suggests a need for further examination of AID's commitment to doing more
with less. Does it mean act-d.eving greater development returns at l~ss .financial
cost? If so, then a community management focus seems, at least in the long term, a
promising means of" achieving it. If, however, as commonly assumed, it means moving
mbre money with less staff then community management would seem "to be a poor
vehicle.. On the otherhand the absolute number of staff may be less at issue than
questions of professional caliber and utilization. A smaller number of high quality
staff professionally engaged in working with counterparts on policy dialogue and
institutional development concerns might be more effective in implementing
community management approaches than would a larger staff pre-occuppied with
managing AID paperwork. Thus achieving the desired results \\rith a smaller staff
would imply fundamental changes in AID procedures, organization, and personnel
policies.

2. Copies are available from Jerome French, S&T/RD.
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The propositions articulated above should be treated as tentative and and will be
subjected to testing and refinement as the work of the Committee continues. Additional
propositions may be added with time.

The case analyses carried out under Committee auspices to date do suggest that community
management projects have a number of requirements which place relatively unique demands
on AID, and imply a need to develop new capacities within AID itself. The Missions
collaborating in the Community Management Committee, though their innovative efforts and
their willingness to share candidly the lessons of both their failures and their
successes, are making important contributions toward development of this capacity.

~ 12-·
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COMMUNITY MANAGEMENT OF .SMALL SCALE IRRIGATION:

THE CASE OF THE HIGH PERFORMANCE SEDERHANA IRRIGATION SYSTEMS

PILOT PROJECT IN INDONESIA

Hi chae1 Morfi t

I. INTRODUCTION.

The following case study of the progress achieved and lessons

learned thus far in the implement~tionof the High Performance Sederhana

Irrigation System Pilot Project (HPSIS) is in part based upon an earlier

analysis of the implementation of the AID-assisted Sederhana Irrigation

Project which began in 1974. That earlier analysis C'The System and

Procedure s of Proyek. ll:rigasi. Sederhana") suggest.ed that the

implementation of the Sederhan program has been highly centralized and

dire.ctive.~with..c.ammuni.t.y i.Ilva~vem.e.nt.. consi.de.I:ed. only at the fi.nal stages

".. "---. of system development. Upon completion of a small-scale system, local

'~'::._-" .....'~ :~. ~~~.~.~.~- ~~~~~~' ';~T~'~~1;ti"~~'('i~' i~d~n~'si'~'~'th'~~'~' -a're-"abbi~eviate'd'as P3A)'"

were' expected to assume responsibility for the maintenance and operation

of the completed systems. That is, the community ultimately responsible

for managing the systems designed and constructed under the Sederhana

program became directly involved in project implementation:; only:- at~ the::

very end of project activities. There was a separation between-those: who

controlled project funds and carried out project activities, and those

who had: to-:: live with the consequences of those dec.isions_

Field visits to completed sites within Indonesia indicated. that- in

many csesfarmers were unable or unwilling to assume this responsibility,

and the P3A were often not functional. This insight, combined with the

experience..- of. programs with a mare participatory approach.. in Sri Lanka

and the Philippines, as well as some limited knowledge about~ indigenous

communal. systems within Indonesia, suggested that a different. approach

might result in better design and construction of irrigation systems, and

better- operation~and maintenance of systems once they-weracompleted.

This perception was the beginning of the HPSIS experiment.
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2

This experiment, which focuses upon the work of Community

Organizers (COs) placed in the field to work with farmers and strengthen

the P3A, has been underway for approximately IBmonths. In many ways the

validity of this approach is only now being tested as the COs assist the

P3A with the formulation and implementation of practical water management

plans and maintenance activities. The sustainability of this approach,

and its ultimate impact in terms of changes in water distribution, rice

production, farm incomes, and accelerated development cannot yet be

seen. For this reason, this paper is only an interim report ,attempting

to indicate what insights have been gained thus far without arriving at

any final conclusions about community management in small-scale~

irrigation in Indonesia.

The HPSIS experiment involves twenty irrigation sites in eight"

prov~ces. OnLy six sites, those in West Java and Lombok, are located in~

the densely populated inner island areas of Java, Madura, Bali and

''i'.';;':'=:;":'" '6";{~·"t6mbo1c.~:'~;AII:Other':sites are located· in outer'islandprovinces,c. whe.re~<"
.,..." ~.,....,.. __ !' ..__ ... _ ..A•• ,-".":::,_ •

...~ .._-.~~::. :"=:TaIid is relatively abundant and labor relatively scarce. I?these:outer,

island locations, the cultivation of wet~ rice can be qu1te~recentin'

areas which have had little or no irrigation facilitiespreviousl)i.

In. eac.h.:.province, si"tes can be.di-vided into two maJor: categories•.

"System management" sites are those where the construction of the,

physica:-l facilities, both major works and on-farm.. wOI:ks-..have.:- been..

completed.. The objective of the RPSIS experiment in these' sites;. is to

improve. the managemen t of existing facilities. These-- sites- are··important·

because overl300 Sederhana systems' have already been completecLi.n_

Indonesia (approximately 900 of them with AID assistance). lEthe

approac.h being tested here is valid, it offers a possible way of

improving- the' performance of a large number of existingosystems. There

are seven system.. management sites under the current HPSIS experiment.

All these sites are the primary responsibility of the Department of

Agriculture, in accordance with general government policies (deseI'iL;;;;.]'. ~.;

greater- detail below) concerning the 'allocationof responsi.bil:f tier:: for

i rriga tion~ ..

BEST AVAILABLE COpy
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3

"System development and management" sites are those areas where

the physical system is still incomplete and the on-farm works remain to

be surveyed, designed, and constructed. Seven of the sites are under the

responsibility of the Department of Agriculture, because until 1978 that

agency had sole responsibility for the construction and management of

on-farm irrigation facilities. An additional six "system development and

management" sites are the primary resposibility of the Department of

Public Works which currently has the mandate for the construction of all

irrigation facilities and the maintenance of major works.

··Sederhana" in Indonesian means simple, uncomplicated, or basic.

In all cses the Sederhana sites are relatively small, with about 500 ha.

being the average size. All are simple systems in the sense that they

have been designed to be relatively inexpensive, quickly built, and to

involve a minimum of technical water measurement and management devices.

In all areas, the construction of a Sederhana system was intended to

;........ -' boost,·,thenation's·levels of rice production, ,and therefore the

:;:,_·::;:.=-~~orientationof. the program is towards the fulfillment of the government's

policies on extensification and intensification of rice production

throughout most areas of the archepelago.

II. PROJEC'r EURPOSE.

Statement" of hypothesis underlying projecr-•.

The fundmental hypothesis which underlies this experimental effort

is that if there is increased direct and active participation. of project

beneficiaries (farmers) in all stages of project implementation, and

increased responsibility for an management of completed projects, then

this will..result in:

1. better survey and design work, sensitive to local needs and

conditions;

i. better construction;

3. better water management, including both more efficient use of

water. and. more equitable distribution.withia. the. system;

4. better maintenance of systems.
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Taken together, all these will result in better cropping patterns,

increased yields and increased rural incomes.

Statement of project strategy.

The P3A has been chosen as the appropriate insti tution to achieve

increased farmer participation during project implementation, and

increased responsibility for and management of the system once

construction work is completed. Strengthening the P3A, therefore, is

central to the achievement, of, the 0 bjec.ti..ves of the pilot project. In

order to achieve this, the" project strategy involves placing Community

Organizers (COs) in each- site.. to work with theP3A and- assist with its

development. The objective is to establish an institution capable of

representing the·· farmers' in dealing with government agencies. and,

resolving problems and issues within the system as they relate to water

management and t-he nraintenanc-eof' the on-£arm-works-;

The strengthened capacitie s 'of theP3A mus tbe~matched ~ by

responsiveness on the.. part of those involveod in system survey , design and

construction to respondt.o the.E3A' sneeds. l'his necessarily involves

changes. in. traditional procedures.and~thepractices~of:bothgovernment:

officials and private-contractors. Following' construction, those

government agencies which continue to have some responsibility for

aspects of system management and maintenance should'. continuetpbe

wil!fng:;to.~work:.-with;anactive.:.:P3A:and·.be.:,responsi.va·to. i:ts~ne.eds.:,in:·

managing and. maintaining theirrlgation-system.

III. SUMMARY OF KEY DESIGNFEATITRES'

Irrigation: Development:' :tn. Indonesia: Key Actors and.:tbeir...RaI.e.s....Ln... ..

Government Programs.

PH (Departemen' Pekerj8anlTmum, or Dep8rtmentofPublic Works) is

the; government ministry . responsible, fO!".cJ!er~eei!!z>survey,desig.n.and._

construction of both major works and on-farm irrigation-works. It is~
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also re sponsible for the maintenance of major works. Pll has provincia 1

and area ("seksi") offices staffed for the most part by irrigation

engineers. It also relies heavily on "honorary" (i.e. not permanent

civil servants) staff which work at the system level and have

responsi~ility for operating the main works.

Pertanian (Departemen Pertanianor Department of Agriculture) has

responsibility for the formation of P3A, training the P3A leadership, and

general oversight functions to help ensure that the P3A functions. It is

also responsible for-food crop production which includes encouraging the

use of high-yielding varieties of rice, modern agricultural inputs', and

efficient use of available water. The network of field extension workers

(PPLs) is an important mechanism for fulfilling tnese latter

responsibilities •.

Dalam_Nege.ri..... (Depart.emen .DalamNegeri s or Department of Home.

Affairs) is responsible for local government activities, including the

village counciL (L1OID) which is formally charged with 'overseeing and

coordinatine all development.. projects within the village.. As wilL be..

discussed~ in- greater- det·ail. belows one' of the issues raised by this

experiment· is the relationship between the LKMD, which has a mandate

defined by the geographical boundaries of the village and which is the

responsibility of one ministry, and the P3A, which has a mandate defined

by the·· boundaries- of the irrigation system and which is the

responsibility of another ministry.

P3A (Persatuan Petani Pemakai Air, or Water Users' Association) is

responsible for the operation and maintenance of on-farm (tertiary and

quartenary) works. This includes determining how' water will be

distributed wi thin the system and how the tertiary" and quartenary

channels will be maintained. In general, the p3A is sub-divided:..into a:.

number of smaller units, the names for which vary from location to

location. The leadership of these sub-di visions and of the entire P3A is

selected by the farmers who are membe.rs of theP3A.
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Design features specific to HPSIS.

An innovation of this experimental project is that in "new" sites

where irrigation systems have not yet been completed, the P3A is to have

an active role ~n the survey, design and construction of the system. In

contrast to past practices, the P3A is to be formed at the initial stages

of projectfmplementation and given responsibility for reviewing and

approving system survey, design, and construction activities,as well as

managing the operation and maintenance of the on-farm works once they

have been completed.

COs are a fundamental element in the strategy to ac?ieve strong,

active and involvedP3As. Two or three COs have been assigned to each

location. Their responsibility is. to work with the P3A so that it can

fulfill its functions. These include the formation of smaller groups

within the P3A, the development of water management and maintenance plans

---,-~~-·_':"':'bot·h'for these smaller' groups and for theent.freP3A, the· establishment

'ofra system of charges to support the work of the P3A, and the creation

of a leadership both within the smaller groups and the entire P3A which

has-the support of the farmers and which works according to a knoWn and

accepted constitution. Therefore, the COs are: intended to be an arm of

the P3A, and-not spokesmen f'or.or representatives of any of the

government agencies involved in 'irrigatio,n development. This is supposed

to be the case eventhough- the: COs' have:-beerrselec:tecr;,-tra;ined,manitQI:e.d.:

ancLpaicL by government-agencies.

LP3ES (Lembaga Penelitian, Pendidikan.dan Penerangan Ekonomi dan

Sosial, or Institutte for Economic and So~ialResearch, Education and

Information) is a private social and economic. research and development

institution and has been contracted to assist with, the development of

selection procedures for recru~ting COs,. and to provide training in two

stages for those who were selected.. In addition:. LP3ES has played an

active role in monitoring the work of the COs· and progress of the pilot

project during the time that the COs have been in the field.
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Implications of Different Institutional Roles.

First, there is no single agency which has clear responsibility

for irrigation development, if that is taken to mean the creation of

sustainable," on-going systems from survey and design work, through system

construction, to system operations and maintenance. Activities are split

between construction and management, and there are clear difficulties in

bridging the institutional divisions which have been established. HPSIS

has established inter-agency coordinating committees at the national,

provincial and district (kabupaten) levels. Their function is to oversee

and coordinate the activities of the different agencies involved in the

HPSISexperiment. However, with the exception of the national committee,

these have not been either active or generally suecessful in helping to

manage project implementation, and thera is no suggestion at this point

that thay may bec.oma an. est.ablished.. featw:e of. ~ndonesia's il:.r.igation.

development process.

Second, the mode of operation of the different government agencies

with primary responsibility for irrigation maintenance is significant •
. .

In general, PIT is responsible for the construction of discrete projects

and for the maintenance of the major works. It is widely recognized, .

however, that relatively little emphasis' is given to the maintenance

requirements of major irrigation works compared to the construction of

new systems. In contrast, Pertanian. has- an on-going responsibility for

food crop production and has a relatively intensive contact with farmers

through its network of PPLs,_ A single,: PPL will. hava a fixed number. of.

"contact" farmers (gener~lly around 20) whom he is expected to visit on a

regular basis in order to provide direct assistance through them to other

farmers who are members of the small group (kelompok tant) which is the

primary unit of activity of the PPL~

Third, the coordiating function' or the local government is not

clearly defined. While the pilot project is focusing on the P3A, no one
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is quite sure how that institution should relate to the LKMD. In

.general t the LKMD are not strong institutions with enough support to deal

effectively with either PU or Pertanian. They are also constrained by

the fact that their authority is defined by the geographic boundaries of

the village, whereas even a small-scale irrigation system will involve

some farmers from a number of' different villages and the system area will

not coincide nearly with village· boundaries •. At the district (kabupaten)

level the regional planning board (Bappeda) is also generally weak

relative to strong sectoral agencies which have both a longer

institutional history and more direct control over budget expeI:citures.

Consequently in practice the Bappeda has little. capacity tocoordinat.e..

and oversee irrigation development, particularly when (as with EPSIS)

project funds come from the national development; budget.

Fourth, the status of tha E'3A itself is not cleat:... In. one sense:

it is a nongovernmental body whose function is to represent the interests'

C?tthefarmers'-iri":aealing with government.. agencies and others ~ho impinge.
_ ....- _ ...:.-~~:-,.__ 7"

upon the operat.ion and maintenanc-e.of the irrigation~system.. On'the

other hand, the program to form :P3A,. to tra~n the leadership) and.. t.o_

prOVide assistance through the provision of a CO is funded,. managed and

supervised by government agencie.s.. As will be seen below, this.has~-led

to some interesting insights which have:- been-gained in.. the- implementation.

of the project thus. far~

ACHIEVEMENTS THUS' FAR

To date 33 COs have been selected, trained, and placed.in-.l4- sites

under the responsibility of Departemen Pertanian-. These include seven

"system management" si tesand seven "sys tem.development and.:.manageme.nt"

sites. In addition',COs have also_ benrecrui ted and are now undergoing

training for placement in six more "system development and management"

sites under the responsibility of. Pll.
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Periodic monitoring trips have been undertaken by representatives

from Pe rt anian, Pll,· Da lam Negeri, LP3ES, AID and Ford Foundation (which

has provided some funds for training undertaken by LP3ES). These

monitoring trips have provided the main core of information for this

interim report, and have been supplemented by monthly reports compiled by

the COs and analyzed by LP3ES.

In only a few locations have COs become discouraged enough to

contemplate abandoning their tasks and returning home. In on~rone

location has it proved necessary to invite a CO to discontinue· his work

with the project. In general, the~ COs have remained active,involved and

interested in tha project. This has occured despite a number of

troublesome administrative problems which have resulted in late payment

of wages or wages being less than what had originally been promised.

In almost every location, the COs have- been- successful in'

. ~~'st'abtishing' the forIIiarbasis for the· P3A. They have helped to form the

smaller groups which comprise the P3A, assisted with the election of

leaders for those groups, and have moved forward with the formulation:-af

a constitution and elected leaderhip for the entireP3A. Communication.
;

between the P3A, government:.. agencies" and. contractors has bee.rr improved,

and farmers have. been- active' in reviewing system designs and expressing

their views~~ COs hav~ also. helped.. with the development of: maintenance

plans and water management plans~ in.. con.junc.tion. with. the P3A leadership',

and have established plans for a wateL users-' charge"'to be: levied:. OIL all.

farmers- within... the, system area.. To date these- plans have been' applied

only to a part of the whoLe. system area in moscsites. As yet no P3A has

a complete water management and system maintenance plan which ithas·been

able to implement throughout the entire area of the HPSIS system..

Insteadt"' emphasis has· beenc given- thus far-to work.tdthin the smaller:

constituent~groups of the P3A before moving on to the' whole system~area.

1n_ many- areas, the critical period of testing the validity- of

these efforts- is only now approaching. Now that the P3A and the smaller

~--7------:--------
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groups exist on paper, and now that there a~e plans for water management

and system maintenance supported by the collection of funds from within

the system, it remains to be seen if these achievements can be translated

into sustainable arrangements capable of weathering the difficulties of

the dry season, of internal conflicts, of une~pected government

initiatives and the like.

Plans to work with regional universities in assessing the impact

of the HPSIS experiment will provide quantifiable information on the

extent to which these achievements have been realized in fact and can be

expected to endure. A research protocol has been developed, a training

program planned, and data gathering efforts scheduled for the next couple

or months.

LESSONS AND INSIGHTS

THE CONDITIONS AND LIMITATIONS OF CONMtTNITY MANAGEMENT-

1. What i scommuni ty management? The idea of active

participation by farmers in the survey, design, -construction, management

and maintenanc eof Sederhana systems is central to the HPSIS experiment.

However, implementation of the project has demonstrated: the extent to,
which this general concept has not been elaboratedt-o·inc.lude more

specific and operationally useful indicators' of participation-and-

community management at each stage oftheprojec.r.. Although an attempt

was" made to clarify where increased participation might 'be usefully

encouraged,., as welL as to indicate-where. itmigpt: be.:,counter-produc.tive,

this came only about one year after project implementation was underway.

(See nIncreased Participation in ProjectSederhana: Where, When, How?".)

The failure to develop more precise expectations and operational

objectives has been a source of weakness in the project thus far. It has

hindered national agencies from encouraging- experimentation and

developing guideline forPU and Pertanian officiala at.. lower levels of

government. It has also made ·it difficult to determine the extent to
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which the project thus far can be said to be achieving its objectives.

Without indicators of what would count as community management in survey

and design. for example. it is hard to know the extent to which these

have been achieved in any of the HPSIS sites. If PU officials discuss

the proposed system design with farmers. is that sufficient for the

purposes of the project? If farmers choose not to join directly in

system construction. have they not participated in that phase of the

project?

One reason for this lack of specificity is the number of project

locations, the different social economic and physical characteristics of

these locations, and the different ministries and levels of government

involved in the project. The numbers of actors and diversity of

conditions has made it difficult to work closely with a small group of

counterpart agencies and staff to formulate common criteria for assessing

community management. This has been aggravated by the fact that the

original impetusfor··theHPSIS project came from AID staff, not from

.'. -counterpart agencies., The effort of AID staff to build a constituency

for the project and to develop an understanding of the implications of

the project in terms of changes in government procedure~have inevitably

been concentrated on national level agencies in the capital city.

Provincial and kabupaten agencies l more directly responsible for project

implementation and day-to-day decision making, were practically excluded..

frorthe design of the pro jecr and generally have nat been. involved in

policy deliberations.

A second reason from this lack of specificity is the tendency in

Indonesia to rely upon vaguely worded statements to mask. rather than

clarify and analyze. a difference of perceptions-and objectives. For

example, in early stages of discussions with PU officials, it emerged

that there was considerable opposition to the idea thatfarmer5 should

review-and approve system designs before funds could be released for

construction activities. The same officials, however, had no objection

to the continued use of the phrases such as "increased farmer

participation" or the ··participatory approach". Gradually there has been
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a change in attitudes, and PH has shown a greater willingness to see mor

direct and active farmer control over the design process. Nonetheless,

it was necessary initially to accept a m~re vaguely worded description of

the project, and to avoid any specific formulation of what would count as

effective participation.

A considerable amount of staff time, both on the part of AID and

counterpart agencies, is necessary to achieve a practicable and realistic

understanding of what community management means at each stage of the

project. From the part of AID staff, a great deal of learning still

needs to be done about the nature and. proc.edures. of Government of

Indonesia planning, budgeting and contracting procedures, as well as the

role of different levels of government and the r&lationship of different

sectoral agencies. From the part of counterpart- sta£f·,.mo.re: needs to~ be

done to find ways of a.c.c.ommodating" the.. i.m:lavative and. experimentaL

aspects of the project. On both sides, the single greatest weakness in

le'~rning from 't"h'~- experience thus far in order' to develop a" more precise

idea of the meaning of community management is the. lack of a good and:

functioning information system which is capable of. providing.insight.s., and

analysis on timely basis.

2. Minimum Threshhold." One: aspect, of the limita.tions of

community management is thec.recognitionthat-,there :r s ;f. mini.mum-- ..

threshhold' of systeuLfunct'ional:f. tywhich,"muett,be-~achieY€'dbe·:f(lre::

interventions to encourage. community-management can come to fruition.

Experience with RESIS thus;,f·arg:how;;.that:~.where;.there:are,p.rofound·'

problems in the physical system, the COs are notable, to organize th~

farmers effectively. In sites where there have been severe problems with

the main system and ~ater' supplies are· not reli,ably available to the;,

on-farm works, COs have been. unsuccessfuI- in establishing regular and

ro.utine....water. management or'maintenance plans. Insi teswhere some

external disaster (such as pests) has.. reduced- or eliminated the.. harvest»

the COs have not been ab~e.. to establish a strongP3A=Inboth type S' of

cases, the agricultura~ system' iIi general
l

and the irrigation system in

particular have far one reason or another not achieved ewinillium.
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threshhold of functionality which has made the question of operation or

maintenance of the irrigation system relevant. Where these basic

problems are outside the mandate of either the CO or the P3A, there has

been little or nothing that RPSIS has been able to do in order to create

s well managed irrigation system with the results outlined in the

statement of the project hypothesis. This suggests that an emphasis on

community management has limitations and preconditions if it is to be

effective. These most be recognized, and that recognition may entail a

significant qualification of the original project hypothesis.

3. The need for responsive government agencies. There has been

a tendency in the implementation of the HPSIS project to concentrate on

the role of the COs, strengthening the P3A, and i~creasing the

participation of farmers in irrigation system operations and

maintenance. This may lead to an overstatement of what can be achieved

by community management alone. While_ loca~ communities may have

important local knowledge and skills which are valuable in the design,

"construction and operation of an irrigation system, this may not be

sufficient to meet all the needs of operating and maintaining that system.

The most recent round of monitoring of HPSIS- sites has shown that

as yet no site has succeed in establishing an effective water management

plan for the entire system. One apparent reason- for this is that the

local communities do not have the. necessary technical. knowledge· to

determine the most efficienrand'" effec.tLve~way- of. using. the. scarc.e-: wat.e.r.:

resources which are ava.ilable_to. them.__ With0'_'t .. t p ('hnic.ql. assistance from

outside the community, they are. not likeLy to create a functioning system

which is operating at or near its theoretical potential. In order to do

this, they require inputs from a government agency which has both the

technical- skills and. the capRcity to respond to the needs of the system

as they are articulated by the P3A. To date, local government agencies

do not appear to have given necessary support to the COs and P3A in

developing water management plans. Almost the only intervention in the

project site remains the COs who seem to have been left more or less to

their own devices.

John M
Rectangle



"

14

Similarly, evidence thus far suggests that system maintenance

remains a severe problem even when communities are willing to participate

in mutual self-help efforts organized at the village level (gotong

royong). This is because maintenance problems almost never are confined

simply to the on-farm works which are the responsibility of the P3A.

Generally there are significant .maintenance problems with the major

works, which are formally the.responsibility of PU. However, PH

apparently does not have the budget or the necessary systems to affect a

quick response to maintenance needs. If the problems in the major works

are severe, this can have an significant impact on efforts to mobilize

farmers for the maintenance of on-farm works. If there is no water

because of fundamental problems in the main system, then it is

understandable that farmers are not very eage.r to .worry about keeping the

on-farm works clean and in good repair.

Matching community management based on local knowledge with the

responsiveness-of local government agencies is not always easily

achieved. Local knowledge and technical. knowledge may not always

comp~ement~achother. For example, in one site in NTB there have been

important disagreements between PU and the P3A over the construction of

the new on-farm works. PU has' insisted that a large drainage canal is

necessary.' Otherwise~ the say, the system-wi~~ flood during the rai~y

season and crops wilL be ruined as well as physical structures

threatened. Farmer-s.,_on.. the-. othet: hand, have::. insisted that no drainage

canal be built because this will take too much, valuable land out of

production. In accordance with the HPSIS experiment,_ the. local Pll office.

has agreed to build the system without the drainage canal. They remain

convinced, however, that there will be severe'flooding in the rainy

season and that the systems will have to be redesigned and rebuilt in the

near future.

This example is interesting for a number of reasons. One is that

it involved a conflict between local priorities and technical expertise,

and it was revealing to see how PU coped with the new phenomena of
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farmers who were clear in their opinions and set in their judgements.

Perhaps more important, however, is the fact that this case raises the

question of the extent to which community management should be supported

in the face of countervailing technical judgements. What eventually

transpires (the rainy season has only just begun) is not likely to prove

the case one way or the other. More cases would be required and even

then it would be difficult to draw any firm conclusions. What is

significant, however, is that this example suggests that there may be

limits to the utility of community management, and that it is not always

possible a priori to determine what these are. In this sense, the

argument that the maximum amount of community management possible is
•

always best may be just as mistaken as the view that the communi.ty can:

never be relied upon to know what is in its best-interests.

4. The Co sts and Benefits of Community participation. The HPSrS"

pilot project has been characterized as an experiment in the

"participatory approach". Emphasis has been given to participation in

survey and design work'by means of discussions with farmers and approval

for system plans by the P3A. In construction, there has been a conscious

effort to involve farmers as laborers in building the irrigation

channels. In management, the COs have attempted to assist the formation

of viable groups w-ithin the P3A and develop a plan for distributing water

. amongst those groups... In maintenance, COs have encouraged the

establishment of. routine maintenanca planS:, speci£ying: how the.. ter.tiar.y

and quartenary channels will be maintained. These include determination

of charges for all those receiving water from- the system~

There are clear costs involved in participating in these

activities. There are opportunity costs associated with attending

meetings to review options and agree on plans. There are opportunity

costs in participating in system construction. There are also direct

costs involved in participating in communal self-help activities to

maintain the system (gotong-royong). The assumption has been that Lhe~;~

cost are outweighed by the benefits which are gained through a propt::rIy
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designed, constructed, operated and maintained system. However, the

evidence of HPSIS thus far suggests tht the costs and benefits involved

in participation may be more complex than was previously expected.

For example t consistent with national policies, the HPSIS project

has encouraged the use of local labor in the construction of irrigation

systems. Monitoring teams have taken a great interest in determining the

extent to which farmers have been able to participate directly as hired

laborers in canal construction. rne assumption has been that this must

confer a benefit upon them, and the P3A therefore have been encouraged to

serve as a kind of labor sub-contractor, providing the labor of farmers

on a collective, basis.

Evidence from one site in NTH, however, suggests that the benefits

of participating as a laborer in construction may not be so

straightforward., In that site there was a prolonged period of

negotiation with the local contractor over the daily wage to be paid to

the farmers if' they participated ,in construction. Farmers were asking

for- a, daily wage- which was approximately twice that. which the contractor

paid to laborers'whomhe hired from, outside. the project site and brought

in to work on the- system. It was clear that the farmers within the P3A

place~a, relatively high opportunity costs on their time, and in the end

only a few agreed to work on: the.- system~ even. at the higher wage. At the

same: time-, unemp-loyed laborers- from- outside the-- s ys tem- were- being

deprived of employment:. opportunities whenever farmers from within the

system' agreed to join~ in construction. In addition, the contractor

himself was incurring greater costs when ~e used local labor instead of

imported labor. Finally, contractors on other projects have sometimes

complained that earthmovingis'in fact a job which requires some skill

and experience and that local labor may not be suited to the task.

With regard tosystemmanaeementand maintenance, an assumption of

the P3A and COs thus far has been that the benefits of particiption are
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more or less uniformly distributed amongst members of the P3A.

Therefore) it is reasonable to devise operations and maintenance plans

which distribute the costs uniformly throughout the system as well. It

is for this reason that the same charges (generally a fixed amount of

rice per hecare per harvest) is charged throughout the entire system.

Similarly) obligation for system maintenance are kept· uniform throughout

the system. Tne assumption of equal benefits, however, may not always be

valid, especially if sufficient water is not available throughout the

system or if there are differences in the productivity of land within a

system.

These experiences suggest that the general concept of community

mangement and increased local participation in a-development project

cannot be applied with the expectation that the gains for all concerned

will outweigh the costs. What may look looke an opportunity for

increased participation from the point of view of the project designers)

the P3A or the 00, may look remarkably like increased obligations and

costs from the point of view of the farmers.

COMMUNITY MANAGEMENT AND CONFLICT RESOLUTON

5. Which Community? The thinking that led to the initiation of

this pilot project was based on a rough dichotomy between farmers and

government. agencies_ Assessments:: of- previous experience. in. the

implementation of the Sederhana program suggested that government

agencies were proceeding without sufficient and early involvement of the

farmers who were later expected to manage and maintain the system. In
placing COs in the field with the objective of strengthening the P3A,

relatively" less attention was given to the possibility that the community

of farmers might not be homogenous and speak with a single voice. Where

divisions amongst farmers were anticipated) these were expected to be in

terms of head-enders v. tail-enders, with the problem of sharing limited

amounts of water being the source of the divisions. However, there was a

general disposition to assume tht these divisions could (and would) be

overcome through the work of the COs. That is) the COs) in strengthening
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the P3A, were expected to assist in establishing a system of water

management which was both efficient and fair at least for the rainy

season. The assumption that this was possible in principle was based on

analysis undertaken when sites were selected for development under the

Sederhana program. One of the elements of survey and design work is the

determination that with a. properly constructed and managed system,

sufficient ~ter would be available during the rainy season for the needs

of all farmers within the project area. (We have no evidence to show how

accurate such estimates have in fact been)

Project implementation thus far has shown that there are indeed

cases where there are conflicts between head-enders and tail-enders, and

that the problem of establishing a system for th~ distribution of water

can be a source of division within the P3A. However, this turns out not

to be the only or even the most frequent source of conflict within the

P3A. There are other conflicts which may have little or nothing to do

with the distribution of water and which are not-clearly within the

competence of the P3A, even though they have a clear impact on the,

operation and maintenance of the system.

For example ,in one-location (Semangat Baris, Sumatra, Utara) there

are profound cultural differences-amongst farmers within the Sederhana

system. Bataks, who have migrated to this are from only a short distance

away, apparently have significant problems in dealing, with migrants- from:

Java, who have a different religion and different customs.- The divisions

affect even the CO (who is from the locality) to' the extent that he is

fearful of entering the village where the Javanese descendents live and

claims that they are widely thought to practice a form of black magic.

In other 10cation?(Mencongah, NTB) the operation of the system is

disrupted by rubbish thrown into the canals at a local and

long-es~ablishedmarket. The market serves the local- community and many

farmers sell some of their produce there. The P3A, however, has no

mandate to regulate the market and enforce a system of rubbish removal.
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With the encouragement of the CO, some members of the P3A dug a large pit

near the market and for awhile rubbish was thrown there rather than in

the canal. However, as soon as the pit was filled, the stall holders in

the market went back to their old practices.

In Sulawesi Selatan and Jawa Barat, conflict takes still another

form. In sites in these two provinces there is a division between those

who both own and work their land, and those who share-crop the land (tani

pemilik v. tani penggarap). Those who own and work their land tend to

live ~~thin the project area and are accessible to the P3A and the COs.

They can attend meetings more easily,and are more. readily on hand when

voluntary labor is required to maintain the irrigation system. In

consequence, their contributions to the P3A tend" to be greater than those

of the share-croppers, who frequently live some distance away from the

project site. In Sulawesi Selatan this situation is further complicated

by the fact that the share-cropping agreements tend to shift relatively

rapidly, and new share-croppers may be working a given parcel of land

each year. This means that there is less continuity in the membership of

the P3A, with corresponding difficulties in developing the institutional

strength of that organization.

Conflicts of interest can also involve agencies or institutions

outside the irrigation system. In Lampung, for example, one entire

Sederhana system has faced a severe shortage of water- which has been

caused by the construction of a dam upstream by another group of

farmers. This new construction has not been supported by any government

program and seems to be an example o~ spontaneous local initiative. The

consequences for the downstream P3A, however, have been disastrous and it

is not clear how the P3Acan effectively respond.

The general lesson learned from these various examples is that

there may be no single efficient and equitable system of water managemeuL

which in itself can be expected to overcome the various conflicts within

the P3A and between the P3A and other organizations. Divisions and
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conflicit withinP3A may simply be endemic and inevitable. If so, the

question is how are they to be dealt with and by whom? If one interest

is to be favored over another, what criteria should be used to determine

which interest? Is total production within a given area to be given

priority over equity amongst farmers? If one institution is to be

preferred, which institution and on which general grounds? Should the

P3A be given greater weight than the village council (LKMD)?

These issues are particulrly difficult to deal with in Indonesia

where cultural norms place a high priority on consensus and mutual

agreement, and where the government is particularly at pains to refute

the idea of class conflict. The notion that there are inevitable

conflicts between different social and economic classes is held to be a

central tenant of Marxism, an ieleology which is officially banned within

the. c.ountry and which is a continuing- source of concern for the

government. Nonetheless, experience thus far suggests that conflict may

be inevitable within the system, that it is not necessarily resolvable by

mut.ualconsultation and consensus, and that it cannot be explained simply

in. terms of head-enders v. tail-enders. If this is the case, it suggests

that the introduction of COs into a given location, and an emphasis on

community management. of water resources, cannot always-be expected to

lead to the results posited i~ the hypothesis underlyin~ this

experiment. The nature of ethnic" social and economic conflict may run

to, areas which are outside the mandate and scope of: both. the COs and the

P3A.-

6. Is conflict over water management inevitable and unsolvable?

Even if there are some kinds of social conflict which the COs cannot (and

are not intended) to solve, it can still be asked what has been learned

about their contribution to strengthening the c-ommunitymanagement role

of the P3A in water management? As noted above, site selection

procedures for the Sederhana project are supposed to. include a

determination that with proper construction and good water management,

there will be sufficient water during the rainy season for the needs of
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all the land of all the frmers within the system. COs are intended

(amongst other things) to help ensure that the P3A is able to formulate

an efficient and equitable water management system which will allow the

potential of the system to be achieved in fact. The conflict between

head-enders and tail-enders, then, should be overcome through

strengthened community management leading to equitable plans for

distributing and using water.

Although experience with the COs has been limited, and any

conclusions suggested are necessarily tentative, it must be admitted that

there is as yet no system in the HPSIS experiment which has achieved an

comprehensive and demonstrably efficient and equitable water management

plan. However, it is interesting to note that ~Os have been most

succesful in establishing effective water management plans thus far

within the smaller groups which comprise the P3A. In these smaller

areas, if there is water at all, it is generally possible to see that all

farmers--recei ve it'; If there is no water, then none receive. Sharing

water equitably within these small units is easier to achieve than

sharing water equitably amongst different units. Similarly, as one moves

to progressively larger units, the COs have encountered greater

difficulties. As the possibility inequitable distribution of water

increases, the easeo£ establishing an effective water management plan

appears to decrease.

In practice i~may be that in a given system there is no

management plan which allows both for equitable an efficient distribution

and use of water throughout the year. If that were the case, then

conflict amongst farmers over the use of water would be endemic and

insolvable. Suppose, for example, it could be shown that it is

economically efficient and productive to design systems so that there are

always certain marginal areas which generally cannot be irrigated except

in times of unusually abundant water. If this were the case then the

role of both the P3A and the CO would become quite different. Their task

would not be to devise a water management plan which is both efficient
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and equitable, but merely one which is efficient and equitable for most

of the land most of the time. That is, there would be land (and farmers)

who would be necessarily permanently marginal in terms of the central

concerns of the P3A. This seems to be the case during the dry season in

most Sederhana systems since they are designed to provide water for all

land within the system area only during the rainy season.

What is suggested here is simply that the role of the CO and the

P3A may be overly simplified if it is thought of in terms of achieving

water mangement plan which is both efficient and equitable to all fmers

in both the rainy and dry season~ Just as there may well be certain

social cleavages and conflicts which are outside the capacity of the P3A,

so also there may be certain inequities in even ~he very best possible

water management system which no amount of community management,

strengthened P3A or support from COs can solve.

INSTITITTIONAL ROLES

7. P3A: Farmers' organization of government agency?" As noted

earlier, the establishment of the P3A in systems throughout Indonesia is

the result of a government program, ~th government funds and

procedures. Although in most places there were indigenous traditional

water users organizations, the P3A within the framework of the Sederhana

Irrigation program in general and within the framework of HPSIS is

spec"ifically a government- cre-atiorr;. The COs, selected, trained and paid

by government agencies are also a prociuct of government" decisions rather

than local initiatives. It is not surprising, therefore, to find that

government agencies often look upon the P3A as a part of their extension

service network, with the function of assisting the government in

achieving its production targets or other development goals.

This tendency manifests itself in a number of ways. For example,

government officials will frequently link the water management plan of

the P3A with the cropping pattern which the government has established
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for a particular kabupaten. While there clearly is a close relationship

between cropping patterns and water management, the water management plan

of the P3A is seen as the depedent variable. The initiative lies with

the kabupaten authorities in establishing the cropping pattern, and the

responsibility of the P3A is to help implement that plan through a proper

water management system which will make the cropping pattern feasible.

The task of the P3A is one of mobilizing farmers to ensure that the

cropping pattern is adhered to and that production targets are achieved.

Another manifestation of .the tendency to regard the P3A as a part

of the government extension system is the common practice of requiring

COs to attend regular briefing sessions with the PPLs (agricultural field

workers). The implication seems to be that it ~s important for the CO

(and through the CO, the F3A) to know what the government plans and

schedules are so that the activities of the P3A can be planned

accordingly. As with the approach to cropping patterns, the communiction

seems to be from the government agencies down to the P3A, using the CO as

a mediary, with the assumption that the job of the P3A is to help

mobilize farmers to fit in with the government plans. -

8. The traditional water users' association v. p3A. One of the
----------------~----_.,~---....

fascinating, but as yet not clearly understood aspects of the HPSIS

experiment is the relationship of the P3A to traditional water users'

associations_ In many oE the HPSIS site~ th~re WaR prev i0Dsly a village

irrigation system managed by an indigenous commun:i.ty organization. The

Balinese subaks are well-known for the high level of organi~d.Liuu dilU

management sophistication which they bring to bear on indigenous systems

in that island. Most other locations in Indonesia also have some forill of

a subak, although the name, structure and mode of operation of the

organization will vary widely from one are;:t to another.

In theory, HPSIS ought to try to buIld. upuu i..llt::bc luuigeuLJub

efforts, since HPSIS seeks to strengthen community management of the

ir~igation system. In fact, however, this has Dot prnV2~ pn~~~hlp.

BEST AV/J./LABLE copy
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There are several reasons for this. First, in the seven ··system

management" sites, HPSIS is working in an area where a government program

has already built an irrigation system which superceded the old village

system. In most cases, this occured several years ago, and the

indigenous Wdter users association is no longer a viable institutional

resource. This is not always the case, however, and in several sites one

finds former office-holders serving as officers in the new P3A.

A second reason why HPSIS frequently cannot build upon indigenous

organizations. is that the boundaries of the new Sederhana system are

generally larger than those of the previous village system, or else they

cut across old system boundaries. It can be asked whether this is

sensible and if it would be more productive .over" the long run to design

systems to coincide with indigenous village irrigation systems whenever

!",'~-- .c:..._c,~,~c,possible. For HPSIS'~ however, the .boundaries of the new Sederhana syste~

have already been determined. At best it is a matter of helping the

farmers to review survey and design documents before the system is

constructed.

Even if it were possible to adjust system boundries to coincide

with village systems, and to build more directly upon the foundations of

the. traditional. wat.er users' association, it may not always be wise to do

so. Traditional water management, plans and maintenance schemes might be

both inefficient and ineqUitable. Conceivably it could serve the

interests of the government and the farmers to disrupt these traditional

associations rather than to build on them. It should not be assumed that

all traditional water users' associations demonstrate the sophistication

and charm of the Balinese Bubak. The plain fact is that in most areas we

simply do not know, and in most areas it is now irrelevant, at least as

far as HPSIS is concerned.(Ford Foundation - funded research currently

being undertaken on the role of traditional water users' associations in

Sumatra Barat and Bali may shed some light. in these questions)
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9. Role of the 00. Although the training of the COs stressed

that they were to assist the p3A with the ultimate objective of making

themselves redundant, there is some evidence that the COs have succeeded

to the point that they have made themselves indispensible to the

activities of the P3A. While they have conscientiously tried to avoid

being seen simply as extension of the government apparatus, they have

apparently been less successful in moving toward their own obsolescence.

Evidence for this judgement lies in the fact that the COs are

often used by the P3A to deaT with the government officials whose plans

and progrms impinge most directly on the irrigation system. If plans of

the proposed system are needed from ~T, the COs will frequently be the

ones to go to the local Plr office and obtain them. If the-P3A is having

difficulty in accepting the technical recommendations from PIT about the

system, the COs will be used to convey the views of the P3A to the PIT

engineers.

Because this is an interim report, any assessment of the role of

the COs vis-a-vis the P3A is necessarily tentative.- What we have seen

thus far may repres~nt a necessary transition stage in the development of

the P3A. Certairrly the extent"' to- which the COs are-- used- as go-betweens

i~dealing with the government is a testament to the extent to which they

ara tt:usted and- relied upon. But it also suggests that the future may'

see a difficult t-ime- of- maturation- for the P3A as the COs are

increasingly encouraged to make themselves less central to the P3A

activities.
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CONCLtl SION.

Evidence acquired thus far in the implementation of the HPSIS

pilot project suggests that the original hypothesis may have been too

simply stated in its suggestion of a direct, almost causal link between

increased direct and active participation of project beneficiaries and

the results of better survey and design work, better construction, better

water management, better maintenance and increased agricultural yields

and rural incomes. There are, for example, important quesions about

which groups within a. community i"s expected to exercise management

control over the system. The extent to which some problems of irrigation

management may not be solveable even when farmers themselves ara in

charge is also import"ant. It is possible. than an uneven distribution of

the costs and benefits of irrigation systems may result, even when they

involve community management.

In the Indonesian context", the pro ject continues to face

"ambguities arising from the definition of responsibilities at the village

level, and the extent to which the P3A is seen as an instrument of

government or an institution of the farmers. Insufficient attention may

have been paid to the responsiveness and support required from government

agencies if the community management approach is to bear fruit. These

issues do not disprove the hypothesis underlying the HPSISexperiment.

They only serve to highlight the- complexities associated with-irrigation

management and the- f act that while::- communi ty- management- can accomplish

some things, it: cannot accomplish all things in ~ll conditions. The next

steps for assessing this project should be the continuation of efforts to

elaborate and define the meaning of community management as well as

research efforts to provide more exact (and lc~~ impressionistic)

empirical data on what tha community manage~~n-t ~rpro~~h has achieved.

This should be coupled with a more detailed exawlnationof the limiting

conditions discussed- above which have set the parameters for those

achievements. Based on this lessons more spccifi~ally, applicable to AID

and to Government of Indonesia agencie.scan he a:rt:jcu]ated~
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A. Introduction:

The Philippine Mission has selected the Primary Health Care Financing and
Local Resource Management projects as the case studies for the Asia Regional
Committee on Community Management. The purpose of this paper is to introduce
the Local Resource Management (LRM) project, provide a brief analysis of the
project within the framework of the key issues outlined by David Korten in
Jakarta 17341 (OCtober 16, 1983), and define the more detailed and deeper
analysis of the LRM project that will be the subject of the next paper for the
Corrrnittee.

B. Case Study Relationship to COSS:

The Philippine FY 1982 Country Development Strategy Statement and the
subsequent updates for the period FY 1983 to 1985 proposed a strategy based on
a deeper understanding of the dimensions, nature, and determinants of poverty
in the Philippines.

The analysis of poverty which underpins the strategy identifies an
estimated four million poor households (approximately 30 million people or 60%
of the population of the Philippines), most of which are rural. The analysis
of poverty was based on the income level required to maintain a minimum level
of nutrition. Many of these households are landless with only their labor to
sell in an unrenumerative environment, while others are small-scale farmers in
rainfed areas who depend on marginally productive upland farms for their

0.. subsistence. Artisanal fishing (near shore marine) households are also a
significant poverty group.

Population pressure continually places more people into an already
overcrowded labor market. An increasing number of poor households are being
forced into the upland and coastal fishing areas in search of the means for
survival. As a result, fragile ecosystems are being destroyed, resource
productivity lost, and the already precarious existence of poor households,
primarily rural, threatened.

To address these problems, the current Philippine CDSS sets sustained and
more productive. employment for. the poor as its overal~ assistance objective
and identifies three supporting strategy objectives:

1. Create more jobs in rural areas.
2. Promote higher productivity among those already gainfully employed.
3. Reduce the rate of growth of the labor force.

To help the Philippine meet these objectives four programs have been
developed: small and medium enterprise development, fertility and infant
mortality reduction, rainfed resources development, and local resources
management.

C. LRM Project Purpose:

The purpose of the Local Resource Management Project (LRM) is the
identification and development of replicable systems and processes at the
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local level which seek to establish productive, self-reliant activities
focused on poor households within an identified poverty group.

As the project evolves, its later phases will be characterized by the
development of working partnership among provincial and municipal (the local
government unit below the province) governments, the private sector (private
business concerns, and nonprofit civic, religious, and educational
organizations, including private voluntary organizations), and poverty groups.
Poverty group members are to be assisted in organizing their efforts, defining
their own needs, establishing priorities, and launching initiatives to obtain
additional resources to supplement those resources available to them locally.

Upland and coconut farmers and landless laborers and artisanal fishermen
are'the major poverty groups to De assisted.

The: ultimate objective~of the LRM project is to promote greater
self-reliance, productive employment, and real income among disadvantaged
households in rural areas.

D. Project Description

The Local Resource Management Project builds on over a decade of
Philippine Government efforts to strengthen provincial and regional
capabilities to plan and implement development programs. Recognizing that
decentralization alone.is no guarantee to more responsive local development,
theLRM project has taken on the task of helping the Philippine' Goverrvnent
change local development policy and programming. The LRMproject aims to
reorient existing provincia~ capacities toward promoting and sLipporting the
efforts of local people to help themselves. The strategy and planning
formulation process will, focus attention on the household survival strategy
and the constraints 'to improving the" household '5 socio-economic status. This
is an important innovative aspect of theLRM project and an area that will
test and experiment several approadles.

The LRM project will. oPeratl~ along three implementation tracks: (1)
provincial strategy and local project development; (2) local financial
adninistration; and (3) beneficIary participation •.

The provincial strategy and local project development track works with
participating provinces on developing strategies for'assisting defined target
poverty groups. These strategies will be based-on an understanding of the
needs and potentials of poverty group members for self-help development. It
also assists provinces in identifying and developing feasible SUbprojects to
implement approved strategies.. It stresses improved subproject monitoring and
evaluation with more flexible bUdgeting procedures to permit SUbproject
implementation adjustments inrl~sponse to local conditions and beneficiary
inputs ....

The local financial administration track centers'on improving and
developing financial systems to enable provinces and municipalities to
increase local revenue throug, Improved administration of local. finances and
increased use of,existing revenu~'generating authori ties-.
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The beneficiary participation track will test approaches for linking
private sector beneficiary organizational efforts more closely to municipal
and provincial development activities related to a selected target poverty
group.

The project will be carried out in the three CDSS regions (Bicol, Eastern
Visayas and Western Visayas). The National Economic and Development Authority
(NEDA) working through its regional offices and relying on the Regional
Development Councils (ROC) and ~~e provincial governments will be the
implementing agencies for ~~e project. NEDA is the central planning agency of
the Philippine Government. NEDA develops the five-year plan of the Philippine
Government which has as one basis the regional planning process which NEDA has
been developing in the twelve regions of the Philippines.

The LRM project was specifically designed to primarily utilize Philippine
organizations and institutions to meet the technical assistance, training, and
research needs of the project. The contracting and grant awarding process for
the project is nearing completion and will involve the following organizations:

Development Academy of the Philippines for the provincial strategy and
local project development track.

Local government Center Foundation of the University of the
Philippines for the local financial administration track.

International Institute for Rural Reconstruction and Philippine
Business for Social Progress (both are private voluntary
organizations) for the beneficiary participation track.

These organizations will augment the NEOA and provincial government
resources, primarily the provincial development- staffs, that will be devoted
to the project.

E. Critical Lessons and Insights From Project Design and Implementation
Experience· to Date:

The LRM project- agreement was concluded in August 1982 and Conditions
Precedent. were met by the Philippine Government in December 1982. Thus far
the implementation of the project has been concerned with Obtaining the
initial Philippine Government budget appropriations for the project,
contracting and granting with Philippine resource institutions, and
organization by the implementing agencies. The initial three pilot provinces
(Albay, Antique, Southern Leyte) were selected in OCtober 1982. Each province
has selected a poverty group based on an initial poverty analysis of the
province, completed a preliminary provincial strategy for the group, and is
presently finalizing the first set of sUbproject proposals. The second set of
four pilot provinces (Catanduanes, Eastern Samar, Leyte, Capiz) have just been
selected. There has been only limited implementation experience with the
provincial stratelJY and local project development track, and yet no
implementation experience with the local financial administration and
beneficiary participation tracks of the project.
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The design process for the LRM project was explicitly organized for
maximum collaboration with the proposed implementing agency (NEDA) and the
significant involvement of the potential Philippines resource institutions
(Development Academy of the Philippines, Asian Institute of Management,
International Institute of Rural Reconstruction, Philippine Business for
Social Progress, Local Government Center of the University of the Philippines).

This was done so that support and acceptance of the conceptual basis of
the project, which departed significantly from the manner in which development
planning and strategy development at the local level has been done previously
in the Philippines, would be achieved with the significant number of
"Philippine institutions that might be involved with the project.

This required considerable effort by AID Mission staff to facilitate and
organize this collaborative and participatory design process. Three AID staff
devoted nearly full time to the design process, and an additional three staff
worked part-time over a period of over a year. The use of consultants was
basically restricted to the potential Philippine resource institutions.

As a result of the intensive involvement of AID Mission staff with staff
from NEDA and the potential Philippine resource institutions, the basis for
good professional, institutional, and personal relationships were established
during the design phase. These relationships helped in achieving a smooth and

,.~, ··~Quick -transition to the implementation J:i1ase. Continuity of individuals has
also been important in this. respect.

A key lesson learned is that AID should be prepared to invest considerably
more time and effort during. the design phase when a significantly new concept,
such as community management, is the basis of the design. In addition to
completing the design of a project that can muster AID approval, the design
process in such instances must also achieve understanding and acceptance of
the conceptual basis by those counterpart institutions that will be involved
with the implementation of the project. This takes time and effort
considerably beyond that required' for a project design process which does not
involve a new· conceptual basis•.

The first year of implementation experience has shown the critical
importance of achieving a common understanding of the conceptual basis of the
project and how this will becomeoperationalized. The LRMproject strategy
and planning process at the provincial level will be oriented toward a
specific poverty group and will be oriented toward the community (village)
level. These are significant changes to the present way in which provinces
plan. There have been several orientation efforts at the provincial,
regional, and national levels to work toward a convnon understanding by the
people who will play key roles :in the project at these three levels. Many of
the first implementation actions have gone more slowly than expected because
of the time needed to gain this common understanding. We continue to assume
that these efforts will result in better implementation of the conceptual
basis of the project and first indications are that this assumption is
correct. It is also evident that efforts to aChieve acceptance and
understanding of the conceptual basi~of the project must be continuous as new
provinces, people, and organizations, primarily at the local level, become
involved with the~project.
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The remainder of this section of the paper briefly discusses the issues
raised by David Korten in Jakarta 17301 (OCtober 16, 1983).

1. Community Management Concept:

Dave Korten's first effort to define the community management concept
in Jakarta 17301 (paragraph 3) is a good starting point. A definition has not
yet emerged in the context of the LRM Project. Such a definition will develop
over time through the poverty analysis and strategy development activities
that will be carried out in the provincial strategy and local project
development, and the participatory approaches that will be developed and
tested in the beneficiary participation tracks. The LRM project is oriented
to the community level, and will develop, consistent with Dave Korten's
definition, community level management approaches that will be independent of
national or local government.

2. Implementina Agency and Inter-Institutional Relationship:

An important ass~nption of the LRM project is that the provincial
governments and NEDA at the national and regional levels, will significantly
reorient their development planning and implementation processes toward the
community level, and accept approaches that increase community control and
management of development activities at the local level. NEDA, at the
national and regional levels, will play a critical role in realizing this
objective.

The relationships that will be established by the Philippine resource
institutions with NEDA, the provincial and municipal governments, and the
poverty groups will also be an important dimension of the dynamics that
determines the change that occurs.

For example, the resource institutions engaged for the provincial
strategy and local project development and beneficiary participation tracks
will play the. primary role in developing and testing approaches for community
participation in the development of community-defined activities and their
subsequent management. The project will then aim to absorb successful.
approaches that are successfully tested into the existing planning and
implementation systems of the provincial governments and NEDA.

As the implementation of the project proceeds, AID staff will attempt
to understand the ways in which the relationships among the institutions
involved with the project and other national level agencies, such as the
Ministry of Finance and the Office of Budget and Management, which also will
relate to the project, aid or impede the establishment of improved planning
processes and systems at the local level. It is already apparent that the
Philippine Government bUdget process and the controls inherent. in this rigid;
top-down budget system are not conducive to the level of flexibility and
authority needed at the local level to carry out community level development
activities.
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3. Sustainability:

The early stages of implementation with the resource institutions for
all three tracks have been encouraging with respect to sustainability. Each'
institution has developed an approach that will not create dependency and will
have a carefully prepared phase out process. The institutional aspect of
project sustainability will focus on the municipal and provincial levels. At
those levels the project aims to institutionalize replicable systems and
processes which can establish prOductive, self-reliant activities focused on
poor households.

The local financial administration track will concentrate on the
financial sustainability aspect of. the project. This track of the project has
taken on greater importance due to a significant reduction in the traditional
national budget. allocations for local development purposes brought about by
the current economic crisis. These reductions will. continue and are likely to
become greater. Therefore, the provinces, municipalities, and communities
themselves must mobilize greater levels of financial resources to increase
thei.I:ability to sustain the development activities that will result from the
project.

All three tracks are to work toward achieving the greatest level of
sustainability in both institutional and financial terms. The approaches to
achieving this objective remain to be tested and proven. The resource
institutions appear to be strongly committed to this objective based on their
proposals_ for. technical assistance.

4., Resource-' Institutions:.-
-.;...----~..........=-"='.~==...~ ..,.>•. ,

As.. previously discussed, the LRM project design consciously planned
for the use' of only Philippine Institutions to provide technical, research,
and training" assistance.. A specific aim of the project is to enhance the
capacities of these institutions to continue, after the project has ended, to
assist at the local level with the systems and processes developed by the
project".

The contracts and grants are being finalized with these institutions
and thus for this report there is, as yet, no experience to analyze.

5. AID Regulations, Procedures, Staffing and Project Management Mode:

The LRM project was designed explicitly to allow an evolving design
approach to implementation. As experience is gained during the course of
project implementation, subsequent activities will be adjusted and/or designed
anew. Limited implementation experience thus far in the LRM project strongly
supports the validity of this approach'. For example,. the first activities
with the initial three pilot. provinces in the provincial strategy and local
project development track revealed that each province will probably follow a
different sequence of events in completing the first round of poverty
analysis,strategy developfllent and subproject preparation. The project desigl
had assumed that each pilot province would follow the same sequence of events
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in organlzlng to start in the project and work on the first round of
activities. The project implementation for the first track will now be
modified to take into account this experience.

The development and approval of an LRM type project based on the
evolving design approach can be accomplished within existing AID regulations
and procedures.

The AID Mission has established a team management approach for the
project. This team project management mode was selected because of the need
for di fferent skills for each of the three tracks, thehi~ level of activity
that will ultimately be underway under each track, and the large number of
institutions that will be involved in the project.

The Office of Rural and Agricultural Development manages the project
with the project management team comprised of four U.S. and two FSN staff.
All of these individuals have other responsibilities and devote varying
portions of their time to the project.

One procedural lesson learned concerns the contracting process. The
contracting process for the local resource institutions has been greatly
lengthened because of AID competitive procurement requirements. During the
design phase of the project, the potential resource institutions were
identified, and several of them. participated in the design process.
Contracting on a less or non-competitive basis would have saved several months
and would have resulted in the selection of essentially the same set of
resource institutions.

F. N:xt" Report";

The purpose of this paper is to introduce the LRM project to the
Committee. Subsequent reports will each focus on a limited number of issues
and will present more detailed and deeper analysis of the LRM project
experience. The next paper will present a more detailed analysis of the
design process and the decision to use primarily Philippine resource
institutions. A subsequent paper will attempt an analysis of the Philippine
social and cultural environment within which community management efforts
would be carried out to determine the extent this environment is supportive of
such efforts.
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A. Project Purpose:

The purpose of the Primary Health Care Financing Project is to improve
access to and utilization of sustainable primary health care services
managed and financed by communities and the Government of the
Philippines. The project purpose contributes to the attainment of USAID's
overall sector goal in the Philippines which is to reduce high fertility
and high infant and early childhood mortality. Improvements in these
conditions can be accelerated by increased use of selected primary health.
care services which can help prevent or treat conditions which cause
childhood illnesses and death and which help give families a means for
spacing births and limiting family size. It is known that improving the
quality and coverage of services in the rural areas can only be assured if
the communities themselves and the private sector along with government
are involved in planning, managing and financing health care.

The objective of the portion of this project whicn involves community
management of resources is to demonstrate that the quality of health care
and the utilization rates of primary care services will improve if
communities themselves participate in financing these services. Before
discussing this component of the project further, a brief description of
the entire project follows.

B. Summary Description:

. The costs .ofproviding hig, quality primary health care services to every
. household in the rural areas of the country are formidable if the central

government must assume the entire burden. For this reason, the Government
is promoting a nationwide effort to encourage people to take more
responsibility for their own health and for community-level health care.
The PHC Financing Project is designed to produce further information on
how communities can participate in managing and financing health care and
to make sure that government investments in the health sector are as
cost-effective as possible.

Three major interrelated activities will be undertaken which will.
collectively. result in achieving the purpose of the project. A variety of
health care financing schemes, designed with help from the beneficiaries,
will be tested. in different parts of the country through private and
pUblic organizations. These schemes will demonstrate the impact on
service utilization of having communities and the private sector manage
and finance their own PHC services with technical support from the
government. Schemes will also suggest to the government ways in which the
recurrent costs of the PHC services can be shouldered by equitable
cost-sharing arrangements among communities, the private sector and the
government.
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Simultaneously, the government's ability to provide technical support to
the field in several important areas of primary health care will be
strengthened through the project. The activities will focus in the
following four areas: (a) improved training protocols for barangay
(village) health workers (BHWs) and midwives and improvements in the MOH's
ability to provide technical guidance on their selection, training,
support and retention; (b) the provision of the most useful equipment and
supplies to BHWs with a system of resupply of expendiole supplies to be
provided by the communities; (c) improvements in the MOH's ability to give
technical guidance to small private village pharmacies (botica sa
barangay) so that appropriate drugs and commodities are available
commercially at the community level; and (d) strengthening of the MOH's
mass media and public information campaign to promote selected PHC
services.

Before these improvements are initiated, more information is needed on the
cost-effectiveness of the current MOH programs. The project will fund the
background studies and assessments necessary to further refine the
specific inputs listed above for strengthening the MOH's ability to
support technically field operations. Other studies and policy analyses
will be undertaken which look at financing issues in the health sector,
which, together with the cOlTlfTUnity level information generated by
financing schemes, will help the GOP make important decisions about future

. ~ .. _nealth sector investments. The project will also fund the workshops,
:~travel, ev.aluations and conferences necessary to document and disseminate

.._-,. the knowledge acquired in the testing and research activities planned in
the budget. The activities'will be accomplished over a 5-1/2. year period
with $12. million of USAID funding.

Only one component of the PHC Financing Project will be scrutinized for
the purposes of analyzing the lessons learned about community management
of resources. A unique opportunity to learn more about how communities
manage their own resources to obtain health care exists in the component
of the projectwhidh will test financing schemes. The Philippine Council
for Health Resaerch and Development (perRO), the organization responsible
for-managing this part of the project, will operate a small grants program
to fund proposals for' financing schemes which are generated by communities
and ruralorgnizations. PCHRD rather than a foreign technical assistance
fir~will provide the technical assistance necessary to communities or
organizations who are interested in proposing schemes, review and evaluate
the proposals, award grants and monitor and evaluate the results. Because
the project was obligated only last july, implementation activities are
just now beginning and therefore, the analysis at this stage will focus
more on the prediction of how the project will work, on design issues, and
on methods of capturing the lessons learned once the project is well
underway.
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capturing the lessons learned and interpreting these to policy makers
constitutes one of the most important functions PCHRD will manage during
the project. Very briefly, each financing scheme will be required to
produce baseline information on health seeking behavior and expenditure
patterns. Simple reporting systems will be designed for each scheme to
permit managers to feed PCHRD important information on the organizational
process used in developing and establishing schemes, changes in service
utilization and expenditures, and the financial health of the scheme
itself. In some schemes, health status data will be collected and changes
analyzed at the end of tne funding period. The lessons learned in the
first set of schemes established will be recorded, analyzed and translated
both to policy makers in government and to proponents of subsequent
schemes. National workshops are planned to discuss the findings and funds
have been set aside for liberal travel of a variety of people to observe
schemes in action. In this manner, a wealth of infor~~tion and experience
will be acquired which will prove useful for expanding schemes to cover
larger portions a f the rural areas 0 f the country in the future.

C. Critical Lessons: Insights on the Oesion Process and Anticipated
Implementation Issues.

1. Community Management as a Development Approach

In the field of health in many developing countries, government has
assumed the responsibility for making basic health services available
throu~out the countryside, often free of charge to rural residents.
Because of the enormous recurrent cost implications of such a system
and because, typically, developing country Health Ministries are not
well funded, the coverage and quality of care is normally inadequate.
In the Philippines, even poor rural people travel great distances and
pay substantial out-of-pocket fees for private practitioners,
by-passing free government clinics because they perceive that th~

quality of private care is better. In government programs, people
have often been the passive "recipients" of free health services so
they feel no sense of control over, or ability to make demands on, the
service providers. The issue of how services are financed goes- fa~

beyond the question of who pays but it actually determines the basic
structure- and nature of the health care system of the country. If
policy makers decide that the people themselves should participate
more directly, for instance, in paying for personal health services,
then government might encourage the proliferation of private health
insurance plans of various kinds in lieu of centralized planning for
government-financed services.

This project will attempt to stimulate rural organizations to arrange
for health service packages for their members in a variety of ways. A
group of farmers coops may cont£act with a small local hospital on a
prepaid capitation basis for the provision of certain out-patient and
hospitalization benefits. A small enterprise might use a certain
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proportion of profits to hire a midwife to service members ana their
families or to start a village pharmacy. By organizing themselves in
this fashion, it is hoped that (1) rural families will save money by
reducing their out-of-pocket payments for medical care,(2) encourage
the use of preventive services because they are includea in a prepaid
packages; (3) provide incentives for practitioners to keep their
clientele well instead of making money on their illnesses, and (4)
demonstrate the advantages to the rural people of participating in a
system which they help design and pay for. The theory is that as a
development approach, organizing the demand for health services at the
community level will stimulate a more effective service delivery
system than the conventional highly centralized planning of health
services found in many countries.

On the surface, there is'an apparent contradiction in needing external
funding to foster an effort aimed to directly increased community
self-sufficiency. However, one must remember that the funding
required is primarily for the costs associated with developing
community financing as a new 'technology' (i.e., the hiring of local
consultants, the gradual development of a cadre of people who are
Skilled in helping to initiate financing schemes, the intensive
monitoring, evaluation and documentation required, the workshops and
travel necessary to share the knowledge acquired and so on.) Because
this area is largely unexplored and somewhat risky, it is difficult
for..~,ageqcies to.program funds unless it is through a donor
assisted project.

2. The implementing agenct

During this project, the demands on the implementing agency will be
great due to the fact that the activity is new and will require a lot
of technical assistance and monitoring •. ~ Once financing schemes become
financially stable and a few are fairly successful, others may begin
to crop up spontaneously and over time very little management of the
process will be necessary. Our judgment of the complexity and
management-intensive nature of the development and testing of
financing schemes led us to look for. a flexible ana research oriented
organization to administer this component. PCHRD appears to be ideal
as an organization to undertake this activity for several reasons.
(1) As a branch of the GOP's National SCience and Technology
Authority, PCHRD has the mandate to formulate research priorities and
coordinate a national health research and development program with the
purpose of establishing firm linkages between R&D activities and
service programs. (2) They have special financial mechanisms for
handling grants which are less rigid than the traditional government
system. (3) They have a committee structure and peer review process
for decision making and quality control which includes talented people
from the private and academic sectors as well as government
officials. (4) And PCHRD as an institution has no stake in
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preserving the status quo in the government-operated health care
system and yet, it is also concerned with being as responsive to the
research and development needs of the Ministry of Health as possible.

An alternative to choosing PCHRD to manage the financing schemes
portion of the project might have been to contract with a foreign
technical assistance firm. The disadvantages of doing so are as
follows: (a) the institution building opportunities would have been
lost or minimized by having an external institution handle the task,
(b) PCHRD as a permanent Philippine entity can continue to carry out
the functions they are performing for the project. (c) PCHRD's
credibility and ability to influence national health policy and health
program decisions within the MOH is much greater than would be the
case with a foreign institution.

In spite of our general optimism, there are bound to be problems and
difficulties in implementing this activity. Competent and practical
consultants will have to be found and commissioned to help develop
schemes. Proposals will have to be reviewed, revised and funded.
On-going projects will need to be monitored and assistance provided
directly or by consultants when problems are encountered. The talent
pool needed for these tasks is available, however, few people have
much practical experience in health care financing schemes and
therefore the· cadre of consultants developed in implementing the

J._ project will themselves be acquiring expertise through direct
experience•. Likewise, the institutions with whom consultants are
associated will gradually be developing the ability over the long run
to provide the kind of technical support necessary to continue
assisting financing schemes in the future. And finally, the lessons
learned from these experiments will need to be documented and
interpreted for policy makers. These activities will require an
enormous amount of staff time and energetic leadership.

PCHRD is still a relatively young organization and, as of yet, has not
undertaken a task of this magnitude or complexity in terms of
management. Their technical. review and approval process involves
people from many organizations who are already extremely bUSy and
perhaps over-extended. Delays in the review process or inability of
PCHRD staff to respond rapidly to technical problems in field projects
could have a serious impact on the project.

Potential problems also exist in the set of organizational
relationships which will need to function at several levels. For
purposes of this discussion, only the community level relationships
will receive attention. PCHRD, the community organizations which will
implement the financing schemes and local political officials will
need to understand and cooperate in financing scheme arrangements •. In
the Philippines it has been traditionally very difficult to sustain,
or even introduce, a development project without serious consultations
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and approval by barangay captains (elected village chairman), local
mayors and governors. Experience in the Primary Health Care
Q)erations Research (PRICOR) project in Iloilo province (a
centrally-funded operations research project to test health care
financing schemes) is demonstrating that the nature of the support
given by barangay captains is having a large impact on the amount of
time and energy the people devote to the schemes. If a private
community hospital, for instance, is the scheme aaministrator,
hospital personnel will have to seek support from the political
leadership in the area even before approaching tile people. PCrRO will
have to make sure that no short-cuts are employed in this important
process and will have to develop their own working relationsnip with
those political leaders to enable them to visit frequently and
intervene- when problems occur. Additionally, PCrRO, virtually an
unknown organization at the barangay level, will need to foster a
supportive and positive relationship with the organizations
administering the schemes. PCHRD and the local organizations will
have to enlist the support of government agencies such as the Ministry
of Health in the area to assure assistance ·from them where it is
required and to avoid territorial battles that could sabotage a
scheme. The lessons learned about these organizational relationships
in the ARreaR project are being documented and carefully analyzed and
will be shared with PCI-iRO staff before any schemes are started.

3.. Demands.an.AID.

Implementing the PHC Financing Project will require a fair amount of
USAID sta ff time, much 0 fit being spent on the financing schemes
component of the project. Of course a great deal more staff time
would have been required had USAID decided to administer the financing
schemes directly but nevertheless, the time required for-monitoring
and providing assistance in implementing the activities will be
considerable in the early years of the project. The innovative and
experimental nature of the activity does not allow for a hanas-off
approach to project management.

Unlike some projects, project management-will involve more than one
project officer; PHC Financing will become an 'umbrella' project in
the health/nutrition/population sector and therefore may be gradually
expanded to include a \Jroader scope 0 factivities. several USAID
officers will become involved in managing different project components
even though there will be only one overall project officer.

Other offices' wi thin tIle .USAID Mission will be participating in some
elements of project administration beyond the traditional. support
functions.. For example, Mission economic staff will help assess the
cost-effectiveness and financial viahi.l jty of financing schemes to be
proposed. The Controller Office will be providing direct assistance
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to PCHRD and financing scheme proponents who need help establishing
adequate accounting systems. These additional activities will make
demands on already busy officers.

While the Agency in general is encouraging "doing more with less" and
developing programs which do not require as much AID staff time, it is
our conclusion that in high risk and innovative projects, proper
project monitoring and oversignt is as important as the initial
design. There is, of course, a delicate balance between being overly
involved, taking over responsioilities host country institutions
should be performing and being too unobtrusive. In any case, during
the Ii fe of the project ana especially while the basic system for
developing and approving proposals and monitoring schemes is being
tested and perfected, implementation is expected to require a great
deal of USAID staff time.

4. The project desicn and implementation process

During project design, a deliberate decision was maae to structure the
financing schemes portion of the project in a way that placed maximum
initiative and responsibility for the schemes with the communities and
organizations themselves. We considered testing several large scale
financing schemes to be developed by planners and tested in specific
locations. However, USAID funded research on health seeKing behavior
andexpenditl.Jres indicated that there were real differences by region
in spending behavior and casrrliquidity at different times of the
year. We also became convinced that the community process of deciding
on the kind of scheme and the organizational process to implement it
was equally important for the longevity'of the scheme. The same kind
of scheme may not be equally applicable everywhere and differences in
income, proximity to alternative services, spending behavior and so on
indicated that the consumers themselves should play a big role in the
kind of scheme developed in the area.

Outsiders (consultants) will be necessary to help advise on the
decisions related to how big the scheme should be, what sort of·
pricing or payment methods should be used, how to establish a good
system for financial management and so on. PCHRD will also need to
begin identifying opportunities to involve institutions in financing
scheme experiments which have potential for expanding coverage
eventually to a much larger scale. There are~ for instance,
federations of coops which have significant membership nationwide that
could replicate schemes once they are tested.

At this point it is difficult to know whether correct design decisions
were made but, within the first few years of project implementation,
we should be learning important lessons about these decisions by
monitoring closely the kinds of implementation proolems that occur and
examining periodically the data generated by PCHRD regarding financing
schemes •• ~
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5. Next steps

The discussion contained in this paper simply defines what some of the
community management issues are in the project and speculates about
the impact they will have on project implementation. There are at
least two additional analytical papers that we intend to write'in the
coming months. One will deal with the political and organizational
dynamics of project design and the significance of that process on
achieving the project objectives. The other paper will attempt to
analyze the experience gained through the PRICOR project (referred to
on p. 6 of this paper) to determine what the lessons are relevant to
the financing schemes in the PHC Financing Project. We should allow
another six months of implementation experience for the PRICOR project
before attempting this study.
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USAID/New Delhi
December 1983

THE MADHYA PRADESH SOCIAL FORESTRY PROJECT

Prepared by Kim Hom

Over-exploitation of forest resources by people and livestock

has resulted in severe shortages of wood and fodder in India. A

critical aspect of this problem is the deforestation of community

and government lands that have traditionally provided villages with

SQcial f~~~stry addresses this

problem by emphasizing forestry at the local level by and for the

village community.

In Madhya Pradesh (MP)~ the state government estimates that

out o~ 45 districts suffer from wood/fodder shortages. The goal s;- D-f

the Madhya Pradesh Social Forestry Project (MPSFP) ·are to increase

the supply of firewood, fodder, fruit and small timber, to increase

rural employment, and to reduce deforestation through social

for- I?S t "1'. The project was designed with the explicit purpose of

creating the institutional capability withirr government and in the

community to assist Villagers to manage village and private lands

for sustained production of these products.

Summary Description:

This project calls for the establishment of a social forestry

extension organization, the Social Forestry Directorate (SFD) within

the state government~s Department of Forestry. The primary

responsibilities of the SFD are to establish village plan~ations and

to help the panchayats (locally elected representative bodies

representing 2-5 villages) to develop the long term capacity to

manage the village plantations for sustained yield and to distribute
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the produce equitably. By project~s end, the panchayats are expected

pe~petuity and distribute the produce equitably among the villagers,

Especial.l_y t~)e poo~~ majorityu

The SFD is S\~pposed to 5e~ve 25 tt1E catalyst for the

theSFD IS charged with developing and implementing: 1. an extension

p r- C) q t- -=1 ill t, C) p t-.. CJ V i c:l Eo i n +D 1'" fn a. t'i D n .·3. n d t r- a i n i n gat. t 1-', e Dis t t- i c tand

local levels; 2. an implementation program to give logistical

suppo~t to the extension service through seeds and seedling

production; 3. an information and problem-solving network,

cor", s i '::, tin 9 o'f -=1 d \,' i SOl'" Y C ommittees - at ...... a t- i ous ad min ist F" at i vel eveIs,

a monit,(?I:--ing. ~nd evEt.luati on uni t, and an appl i ed t-eseat";ch pt-ogram;

and 4. an administrative program to provide overall program

dit-'ection and CDot-dination. Toencour-age and to promote

participation among the panchayats and the villagers, the SFD staff

training will emphasize the importance o~ bene~icicary participation

and of understanding the socia-economic factors affecting

pal"-tici):::/atiCinn The pl'-Oject 2.ims at having the SFD in place to

operate as an effective ongoing unit capable of carrying out s6cial

forestry in Madhya Pradesh once the MPSFP ends.

The principal mechanisms used to promote and secure community

participation and to foster a working relationship between the SFD

and the panchayats are thepanchayat level managem~nt plan and the

Forestry Department-Panchayat Agreement. The SFD extension staff

works with the village panchayats to develop the management plan~.

When finalized the management pla~s should contain the mutually

agreed upon rights and ~esponsibilities of each party and the
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pag,e 3

technical and administrativp details for establishing, maintaining,

FDrestry Department-PanchaY2t Agreement is the legal document by

which the management plan is implemented. This written agreement

amicable and equitable working relationship between both parties

based on specified responsibilties and benefits in the establishment

E:\nd ~~utJs:,equE~nt iiiE;.n.::'l.qeiTiE:n"t cJf the planta.tiDils. The agreement is

supposed to help convince the villagers th~t the panchvan program is

for their benefit. The villagers are expected to view the project as

a self-help one with government support as opposed to a government

management plan ~nd agreement
,~\/Oive ~(!.",--t

':1 ';'::' i= l' ..-. P i-I r' - T ",. I ll·· l' J ...."' r;,:. ", ... .... n r~ ... '-.. ...:1
\.\_-" 1_ .... _UI," ...... I L,7 V2!i_"J""'g._lil il-Je:.:)

are intended to bring about the

As this process unfolds~ the

panchayats are expected to develop the capacity to initiate the

establishment and managment of their village lands.

AI~ is providing loan and grant financing, roughly one half of

overall project costs. A l08.n (Jf $24 mi 11 i on to the GOl finances

local costs in establishing and maintaining plantations and

nurseries and costs related to staff salaries, general operations,

construction, and equipment. Grant financing of $1 million covers

specific training costs and salaries and expenSES of short-term US

and Indian consultants for project implementation assistance~

PII D a.l so moni tors and eval Lli:f.te's the proj ect. Mission

foresters conduct periodic site visits to assess progress in meeting

prOject outputs and objectives as well as GOMP compliance in

maintaining project records and documents.

BEST AVAILABLE COpy
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provide technical and managerial assistance as appropriate. An PIID

engineer is ~esponsible fo~ evaluating the p~ogess in the project~s

construction component. AID 5 collaborating with the GOl and the

evaluations. The first of these was recently completed in November

1'7'83.

F'1~Oj eet:. Statu.s;

The MF'SF Project Agreement was signed in September 1981.

PrOject start-up was delayed for one year due to initial financial

and staff recruitment problems. Based upon the 1 i mi ted opet-ati onal

,found that the panchayats and the SFD are not performing as well as

·planned~

Although the panchayats have welcomed and supported the social

forestry program, their participation in developing the management

plans and implementing the management plans is limited and lagging.

The initiative for .establishing village plantations has generally

come from·the SFD instead of the panchayats. Of those panchayats

that have begun to assume their role as land managers~ many have not

yet developed equitable means of distributing the p~Dduce from the

community woodlots. These are critical concerns since the project is

intended to be a self-help one and the equitable distribtuion of the

village forestry produce is a fundamental task of the panchayats as

overseers of the village forestry and may be critical to the

protection of the plantations.

As a new institution, the SFD has recruited staff~ developed

an organization~ and established.plantations and nurseries.
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Howeve~, its staff t~aining and re5ea~ch p~og~ams still need to be

developed. This has limited SFD's ability to completely ca~ry out

its responsibilites. Thus far, SFD has concent~ated its efforts on

establishing and maintaining plantations. Little if any attention

has gone to assisting the panchayats develop technical and land

management skills.

During its initial year of operation, the MPSFP has functioned

in a top-down fashion, contrary to its institutional development

aims. Thus, the evaluation has pinpointed the need for greater

effort in helping both the panchayats and the SFD carry out their

assigned roles as community managers and as implementing agency.

1. Commmunity-based management is an evolutionary process, not easy

to initiate and to achieve, with the best laid plans.

2ft Role assignment and task specifications between community level

organizations and implementing agencies are not sufficient to build

a sustainable infrastructure that supports community management.

Specific attention must be paid to developing r-equisite capacities

to play new roles.

3. Excessive reliance on the implementing agency makes program

implementation a top-down process, undermining the process of

developing community managment capacity.

4. Resource institutions can to be tapped to provide technical

BEST AVA/LAlJLE COpy

John M
Rectangle

John M
Rectangle

John M
Rectangle



and community agencIEs.

Df .l.. J_. _.
L! It=' i iHpJ i..=::ri"lenti. ned

OJ _ •••• _ •• "
.t t":.' ....". ~.::.a.L C) j'" q C\ 1""', :L :: 2. t i Cin ::.:=.Eo 1 i~ C t t-:- d t Co Pa r- t:. i c j. Pdt Eo in p ~- D j e c t s

Some wo~k better, are more representative, are able to learn and

The success of the MP social forestry project depends on the

their new roles. Although the management plans were designed by the

SFD and thepanchayats, spe~ifying the rights and responsibilities

'of each party, too much emphasis has been placed on it as a vehicle

for beneficiary participation. The evaluatiori found that panchayats

were unprepared to carry out their new tasks as land managers. Some

panchayats did not understand the" purpose and value of the

management plans.

Part of the panchayats~ problem is that elected members serve

without pay. While the Panchayat A~t reorganized the Gram Panchayat

as the village level institution, little financial and institutional

support was provided to make the panchayats into effective community

organizations. Additionaly, since the panchayats are dominated by

the social and economic elites, their ability to handle the project

to benefit the entire community is questionable. While som~

panchayats have been able to equitably distribute village produce,

other have not. This suggests at a minimum. that explicit attention

needs to be gi'v'en to developing equiti:t.ble distr-ibut.ion methods,' a
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community organizations to interact with the panchayats, such as

Building new capacitie3 within the panchayats is one of the

responsibilities assigned t c::: ~:h(= SFD i:?:='·
""_ 1__.
Lij~ implementing agencYn The

panchc1.y2.t ~=:.,

especi.ally to establish village plantations for

to maintain them and to

provide the technical and managerial assistance beyond the life of

As the implementing agency, the SFD has had internal problems

that undercut its own role. One is that SFD was established in the

Department of Forestry. This state department polices and protects

the forest and provides technical expertise in reforestation. This

traditional role was interpreted to be the SFD~s role as well by

~oth the panchayats and the SFD staff which was initially composed

of primarily forestry department personnel on temporary assignment

to SFD. Even though the project stipulated SFD staff training in

SFD placed greater emphasis on establishing and

maintaining new plantations rather than building up the panchayats

as future land managers. The evaluation found that SFD staff had

fallen into the role of the traditional foresters. This is hardly

surprising since the foresters were assigned the task of fostering

community management without d2veloping their capacity to carry out

that role before being thrust into meeting targets fOr establishing

tree plantations.

These internal problems suggest that positions within the SFD
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panchayats develop community management capabilites.

st0,f,f t.l·-aining pr'C'<;Jr-i::.,m nr=.'ec1 tc! emphi:~5i::e cDiiiiiiUnicc\tiDf"! and

managerial skills to assist staff membe~s in working with the

CDrnmu.n:it'y'. E)uc:h Dr(;.ic\nizat.iDrie.,l :impi'-o'v·emi-?ni.:.:!::, coulel !:.E'i'''Ve tC) help SFD

J • t ' L. l- I' J' , • - - - n...J 't W-I 1 oc;_- c::._ P_ -,I +,'-, c::.carr-':! ou C l' S comrflun 1 '1_ Y ri"l.=\nagemerY~ OC) J ec C1 V'i='':::> c\ JU ..... '- .....

top-down empnas15 that currently exists.

In general~ the SFD needs to be oriented and trained to carry

out its role as teacher and supp6rte~ of panchayats as pl~n~atiG~5

managers. SFD needs to shed its paternal role and to learn to

effectively communicate techinical and manageral skills to the

panchayats. SFD was not created to both ~§t~~!t§h and m~iQt§iQ the

pI antati Dns. Future plantation maintenance and management are the

However~ the panchayats must be

taught how to carry out these tasks.

In summary, the MPSFP included many of the ingredients

~ecessary for establishing local capacity to manage forest

resources. A new organiiation was established with Explicit

functions to work with and for Existing local organizations in

developing and sustaining an institutional structure for future

social forestry programs. Local participation~ however~ was left to

develop automatically out of a management plan and agreement between

the SFD and panchayats. This was either heroic or an oversight on

the part of project designers. The basic problem is that roles and

responsibilities were assigned before capacities were developed to

The MPSFP assumed that, once properly staffed, SFD would be

able to work with the panchayats. It also assumed that the
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panchayats would be receptivE and able to work with the SFD. The

evaluation found that both need explicit help in performing their

roles. Yet, the p~oject design did not provide fo~ this capacity

Ths use of resource institutions~ such as a management

institute or university, could be one way of building up the SFD and

identifying problems and developing sound community management

strategy. Other institutions with community-level experience could

be tapped to assist the community agencies as well. These resource

agencies could serve as institutional medi~tQ~S ~e~w~en the

implementing and the community-level agencies to help structure and

guide a process leading to approaches, capacities, and relationships

needed to foster community management of village plantations.

--PrOject Design Lessons for-AID:

-1.~ The MPSFP experience suggests that AID needs to reconsider

its stategies for developing community management capacities.

Project designers should avoid exclusive reliance on implementing

agencies that supply services and should explore ways to mobilize

community organizations that can articulate beneficiary demands

effectively. As illustrated in the MPSFP, community management

goals can easily be undermined by the top-down procedures followed

by government organizations. Rather than becoming partners in the

process, the community-level organizations remain passive and

ineffective. Moreover, other resource institutions with

community-level knowledge and experience get ignored.

2. AID should pay attention to the community-level organizations

that it ,selects to participate in its projects. Since these

agencies are closest to the community and the people and are to be
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appropriate ones are chosen. In the case of the MPSFP, the

panchayats were assumed to be representativE of their villagEs.

Distribution problems indicated that some were not.

suggesting that they may not have been the best community-level

group to take on the social forestry project, at lea5t not 2S the

sole community representative.

3. AID should include the expertise of resource institutions

and consultants in proje~t design and implementation.

government institutions involved with development activities and

community-level organizations have little experience in working

together- . Resource institutions with knowledge of local community

and.ei::per:iencE'_in communi ty management issues ,can v-Jork to provi de

another institutional link between the two working parties. This is

important in making specific institutional tools~ such as the

MPSFP~s management plan and agreement, effective in catalizing

lasting and productive relationships between the implementing and

the community-level agencies.

4. Since community management is relatively new to AID,

strategies to achieve this should be flexible. AID should include in

its projects plans, provisions for the continual program

assessments, not only by parties involved and resources institutions

but also the projects~ beneficiaries. Since community management is

intended to better serve the community and the people~ institutional

mechanisms should be provided for on-going evaluation and for

incorporating program changes.

5. Institutional role-taking problems are not uncommon for
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established organizations acquiring new roles and responsibilities,

and new organizations often have problems in establishing their

role-taking must be anticipated in development projects emphasizing

community management.

- .1-
;::\ L

It. Ci::'.nnC)'t. be 12>: pectE'd .1_ L •. __ .l..

I_II~. ',,- they will ~(now how
J__

'- LJ

act and perform just because they have been ~~§igQ§~ or given the

opportunity to participate in programs that.will serve them. F~ol e

assignment does not mean that role-taking will occur. SL\ccessf Lll

role-taking requires a lot of teaching, nurturing, and support from

the implementing agency. Thus, the implementing agency must be

prepared to make the role-taking process possible and successful .

.. Sincethe.implementing agency is a ,::n-i\iotal agent of

institutional change~ it follows that it must have a clear

understanding of the requirements for taking on new roles and

helping other entities to do so. In the case of the MP social

forestry project, a new institution was cre2ted to work with the

older ones. As a new implementing agencY9 the SFD had the

disadvantage of organizational newness. It had problems of

establishing its role identity and performing its expected

responsibilities. The fact that the lead agency had organizational

problems did not help the panchayats. Therefore~ the problems in

role-taking +ot- both the community ot-ganization and the implementing

agency were mutually reinforcing_ This also reinforces the need for

resources institutions.

Overall~ AID should recognize that institutional role-taking

problems must be anticipated in designing and in implementing
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development projects. Community management implies different and new

institutional arrangements and relationships among community

orgnizations~ implementing agencies, and other institutions. The

success of projects emphasizing community management depends on the

capacity of these institutions t02ssume their new roles and to work

according to their new role prescriptions in the larger social,

political, and economic structure beyond the life of the projects.
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HIMACHAL PRADESH HILL AREA LAND AND WATER DEVELOPMENT PROJECT

Prepared by Kim Hom

(Hf~WP) 15 curr"ently in tt1E projec"t design phasE,~ This case study

J~eveals some lessons about t~~e design pr"ocess as it !~elates to

COn)tD~lnity management objectivES~ Si.gn:Lficantly, it hig~)lights the

utility of an institutional analysis in the designing of sn~arter

prOjects involvinq community-based management 5t~ategie5.

As India~s rural population lncreases~ pressures on the land and

water ~esource base of the hill areas also increase. This has made

the development and management of natural resourCES in the hills a
._ - - •••~ ,_ ~ __ • • •• " - .0 _'"."_-","," _~__~ ••

critical issue for public policyu The econony in the hills is

dependent upon agricultural productivity which is dependent in turn

upon a reliable source of irrigation water. Thus, wate~ is a key

resource requiring development and management.
I

The initial purpose of the HHWP as identified in the Project

Identificatioh Document is to improve the ability of institutions

responsible for irrigation and watershed managment in the hill areas

of Himachal Pradesh CHP) to plan, design, construct, manage, operate,

and maintain efficient and economical irrigation systems. As a result

of design-related analyses considerable evolution is taking place.

The project is now proposing to develop a suitable institutional

arrangement for hill irrigation development and management

incorporating both agency and community investments and

responsibilities. To accomplish this, the project aims to improve the

capacity of irrigation-related state agencies to provide assistance to
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training staff to ifnprove ·tl-~ei~ technical, cOinmunity organi=ing~ and

management skills; ~. ~upporting spetial studies concerning technical

selected sub-projects. A set of resource institutions, such as the HP

Agricultural University, the Indian Institute of Management at

Ahmedabad and th~ Water Management S?nthesis II Project are to assist

in the planning and the implementing of thesE prOject activities.

AID is to provide a $30 million loan to the state of HP for the

pr'Oj ect. The loan funds F.\l'-e to SUppor-t the cost of C:Dns.tructi ng and

improving irrigation systems and other physical infrastructure

necessary for storing and distributing water to the farmers~ fields

and suppo~ting communication facilities (such as roads essential for

the construction and operations of the prOjEct). AID -is to make

available $4 million in grant funds for training, technical

assistance, special studies and equipment.

AID will provide the services of both American and Indian

irrigation and water management specialists. An USAID Project Of~icer~

either an irrigation engineer or a water specialist or a community

BEST AV/ULA:JLE COpy
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2c Tt1E ir1sti·tLltioflal poirlt c)f entry tends ~o condition project

desigr)c Wt)ile ins'titutions may work explicity Witt1 the subject and

issues of proposed projects, these organizations may not be the

appropriate ones LU undertake community management activities. r, T i'\
H.L.l.!

itself open to approach other agencies _.J..
ctL di.i=fel"'ent

governmental levels when proposing new projects. In doing so~ AID may

encounter agencies with policies and activities that promote community

management and participation and that already have experiences in

S·/ ;r,iDI'- kin (.:;) \.',1 i t h Eo;{ i 5 tin g .a (:;) en c i esthat

have community management expertise~ fewer project activities will

center on building the capacity of the implementing agencies. and more

resources and activities can focus on the community management

obj ecti ·...ies.

3. Projects with community management objectives require a

different type of technical assistance. AID should be cognizant that

in using a new approach in development projects, implicitly the scope

and focus of the technical assistance that should be provided change.

Implementing agencies working as catalysts have neither the mandate
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ShOtlld be able t() worl< with ttlBse local institutionsc Tect1nical

solutions to community management problems should be a trial and error

pr-(JL2~5, Solutions st1c)uld J10t be fnerely imposed by the impleil}erlti,ng

.~.f~.~e!Jc]' ~2~· r.

1 inpe.Oi~S T.nE: ,jevi=-l Dpinent 01: C:OfTliTIUn i t. "/ rnan E\gemen t. C2,P 2,(::l t :t'es ..

4. Resource institutions can provide a useful role in this

regard. Americans do not have a monopoly on the knowledge and

experience needed to play this role of facilitator.

pool of knowledge and experiences available to the implementation

- 'agency JH21ps_br'ihg rjelrJperspectives to beat- in definin';1 pr-oblems ahd

finding solutions. AID should seek out other resour-ce institutions of

the host country to assist in project design and implementation.

5. Some pr-oj ectsempr',asi:-: i n(;1 cDmmuni t'y' man~.gemen't r-equi r-e the

r-eDr-ientations of institutions. AID can use the institutional

analysis to identify the allies, key people in institutions for-

building a coalition for change. Those institutions that are likely to

be more interested in community management approaches and can help

promote and build a coalition to support and operationalizeprojects

with community managment objectives.

6. Provisions for- an implementation committee, consisting of

interagency members, can provide a wider perspective on project

issues .. CInstitutiohal analysis can identify these user friendly

agenci e5. ) As one implementing agent of community maMagement

projects~ it should be given funds to promote experiments and to look

BESTA\f/t.!LABLE copy
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AID has identified institutional development as an important

means fo~ achiEving desired irrigation development outcomes in India.

This strategy assumes that the exisiting institutional setup in

irrigation prOjEcts. Accordingly, it assumes that to improve

performance and outcome~ the present institutional arrangement may

The purpose of the HHWP~s institutional analysis was to examine

the' currE·nt--inE:.t:i-tuti anal setup in HP and t.D t-el a.te these

institutional arrangements to key aspects of irrigation performanCE"

Institutions refer to both specific organizations and to broad

policies, rules, laws, or conventions for taking actions.

Key institutional aspects of irrigation performance identifIEd as

desirable by AID includes: i.increased attention to irrigation system

operations and management and water utilization; 2.increased

beneficiary involvement in project design, implementation, and

subsequent operations, including the mobilization of local knowledge~

experience~ and resources; 3.greater mobilization of private sector

resouces; and 4.improved procedures for planning, designing, and

constructing irrigation systems responsive to changing agricultu~al

needs. While HP~s irrigations agencies have achieved much~ the

institutional analysis found that the present institutional

arrangements limit the accomplishments of these four desired outcomes"
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environment within which the project would operate, namely HP~5

irrigation sector"

provided important

.J•• J_. __ _. _ ••• OJ • • _.: ._. ," .... • • ••_ _i
t. I I f=! ·:=t 1 ,I c:J••l ) .., ,:=. J. :::. " t_1 t_!,: : i_l

that the existing government agencies have not used communitv

participation and mobilization 0+ r'esources have beer~ min,im21~

Instead q the focus ; _. _ ••0-

j j =I..·:.~.

IT.e e tIDcal need 5 are 1 c! c: k i r'! g • Tt1erefore~ 1+ ·the HHWP is to succeed in

assisting the state agencies in developing community management

str-a.teQie~., the project must be de!::.i gned tDta.ke Dn the ta.sk of

reorienting and retooling these agencies. Additionally, the analysis

identified other institutions involved with irrigation-related issues.

These institutions are presently not formally involved with irrigation

dev218pme~t and could help the state agencies in developing community

management strategies and procedures for irrigation development and

ma.n ag emen t .

Di SCLlssi on:

Currrently~ three state agencies are involved in irrigation

acitivites: the Irrigation and Public Health Department (ID), the Soil

Conservation wing 0+ the Agricultural Department (AD), and the Rural

Development Depart.ment (I:;~D)" The~.e thr"ee agenciE"::. carTy Dutdiffe~-ent

irrigation related activities, using different strategies regar-ding

community participation and post-project rEsponsibilities. AD and RD

BEST .4VAIL/l!.JLE copy

John M
Rectangle

John M
Rectangle

John M
Rectangle



usually implement ~::oirl ;:;o'o:L 1. •• _ ••••••••••••••••• ·1.· ••••

~J r l_' J t'=..: L. !... ::::. :;

suggested that HP assIgn ·tf")e resoonsibility for ir~igation development

and support to a specialized agency_ Past !r'e5ea~ch has also found

tl~at irrigatior~ developfnent is best accomplistled when the task is

•._ _ .•.•_ .l- ._.._ .,

r::-~ L.'="~ j '_f ~.J.

on planning and implementing both the construction and management.

development, ID has assumed a more dominant role in the state

irrigation affairs. Of the three agencies, ID devotes more of its

efforts and budget to irrigation.

not performing as well as planned.

However, completed ID projects are

Actual areas irrigated are

SUbstantially less than planned and erratic water supplies have not

increased agl,ooi cuI tu.,r- a1 f.H-nciuc::t t Dn ancj ·f 8Tm incomes as ant i cipated.

lJ.Jhile these s!"o,ol'-tcoi'i'liro.qs ·;::tf"·e 2.tt,..··ibut.able to tec.hnical problems!, tto.e

institutional analysis clearly showed that the organizational and

institutional setup is also an important contributing factor.

All three agencies work with community kuhls. Community kuhls

are small irrigation systems of water canal~ that hav~ been

constructed and are operated and maintained by the beneficiaries.

Existing kuhls vary in condition. They receive assistance from the

three aqenci (=-s. However, each agency has a different assistance

strategy and a different orientation towards beneficiary
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•.J.
·=t L this is its belief it ca.n

ffian2ge the water system better than the community and ensure that its

1D'5 activities replace former community

responsibilities and make the water users directly dependent upon the

future actions of IDa This displacement process runs counter to

promoting and supporting community participation in irrigation

de\/el opment. It also reduces the incentives of other communities to

continue their irrigation efforts in anticipating future assistance.

Clearly, government takeove~s of community kuhls is not the solution

to improving irrigation, especially sinceID~s projects are not

per-for-mi ng \o'lell.

What community kuhls require is both technical and organizational

assistance in maintaining, operating, and managing their water- system

and in equitably distributing the water supply. However-, none o-t: ti'1e

three agencies is capable of dealing with this o~ganizational

dimension. The institutional analysis found that all three are

institutionally unprepared to deal with problems of poor water-

utilization and irrigation management through their current

s"tt-ateqies. They I B.ck the manda.te a.nd triE staff capaci ty to do so.

Another problem is that these agencies view irrigation

development as construction. However, irrigation management is an

integral part of irrigation development. Accepting irr-igation
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Thus, communities

Other resources not utilized by these agencies are the human

resources that come from local knowledge and experience~ All three

aqencies have no procedures in their planning and design processes

that mobilizes the human resources of the locality. This top-down

operating fashion fails to profit from local resources.

locality and its water needs and USE.

The analysis also identified several resource institutions

involved with irrigation-related activities. These include the HP

Agricultural University~ the two Polytechnic Institutes located in

Sunda~nagar and Hamirpur~ the Agricultural Department~s extension

service, and the Department of Horticulture. These are important

resource institutions because they each contribute to the different

parts of the irrigation development and management process. At the

University, tt12 Soil and Water Management Department has been involved

with studies concerning watershed management~ plant-soil-water
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hJh:ile

ir~iqation is supposed to increase agricultural production, the three

state agencies pay little attention to this. Thus~ the Agricultural

Department and the Department of Horticulture provide a broader

perspective of irrigation development which is neglected and needs to

bE- i j"""Cot'··por·' i::•. ted ..

Su.mriiai'- 'i:

The institutional analysis squarely identifies the real problem

improving the abilities of irrigation-related state agencies to plan~

design, construct, manafe, operate, and maintain efficient and

economial irrigation watershed management systems. ThLl~;, the focus

was on the state agencies. As a result of th~ institutional analys~s,

the project now intends to develop the institutional arrangement that

effectively combines state and private investments and

,:-.esponsi bi 1 i ti E'S f Ot- fuythet- .jevelopment and p,'-otection of

agricultural lands and water resources. Community participation is to

be an integral component of this project, contrary to current ID's

activities that work to eliminate community participation.

To promote beneficiary participation~ the project must accept

that these agencies need to be reoriented and their organizational

capacities need to be built-up to effectively work with the community.

These agencies need to change their procedures in designing and

implementing new irrigation projects by incorporating water use data

and agricultural statistics provided by the water users. They need to
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acknowledge and to use the resources of community groups in irrigation

resource institutions can l. •. .... .J..• •~•••:., ••••
~•..r '.~" L i._ !:::: r

pj~ocedures "that SUPPOF"t state and private watel:" actiyities~ T~~us~ as

and private sector incentives~ control, and management In irrigation
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MEMORANDUM

January 16, 1984

TO: Participants in Bangkok Mission Director's Conference

FROM: Eugene Staples, Asia/DAA

RE: Session on Community Management, Thursday Morning, January 19,1984

As agreed at the previous Mission Director's Conference, the Asia Regional Committee on
Community Management has been formed. The USAID Missions in Dhaka, Jakarta, Manila,
and New DeThi accepted the invitation to participate and are each preparing cases on tvlO
community management projects of their choice. Those cases presently available are
attached, along with a report by the Committee Secretary. I urge you to read these
materials in preparation for the Thursday morning session on ''Community Hanagement." At
a minimum it will greatly facilitate moving d:irectly to discussion of substantive issues if
all participants are familiar with David Korten' s summary report which outlines the
purposes and operation of the committee, presents some basic definitions, surnmarizies the
completed cases, derives four propositions based on the case analyses, and discusses
possible policy implications.

The four propositions derived from the cases by Korten are:

Proposition 1: If. the agency implementing an AID Development Assistance
Project has not demonstrated a capacity to support a community management
approach prior to receiving AID assistance, it is unl.:fi{ely to demonstrate
such capacity during project implementation unless development of that
capacity receives se:::-ious attention as a central focus of the p!"oject
activity.

Proposition Th. Success in developing the capacities of an AID recipient
agency to utilize a community management approach is a direct function of
the extent to which project design and monitoring procedures: 1) focus
attention on understanding relevant community management processes and the
impact on these of external assistance interventions; and 2} support the
development and continuing refinement of specific methodologies for
providing assistance at the community level in ways supportive of project
purposes.

Proposition ill: The technical requirements' of community management
projects in most instances are met more effectively through use of local
resource institutions (country based training,research, and consulting
groups)than through traditional external technica~assistance sources.

- 1-
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Proposition IV: The degree to which community management projects achieve
their goals in settings where established capacities to implement them are
not already in place is a direct function of the amount and professional
quality of the time devoted by USAID staff to participating as professional
collaborators and facilitators in policy dialogue and institutional
development processes at all stages of project design and :implementation.

These propositions are based on a very small number of cases. They are considered
tentative, subject to further testing, and are presented here only as a stimulus for
discussion.

I suggest the following as the specific agenda for this session.

A. Substantive Issues Re1ating to AID Support of Community Management
Projects

1. View s regarding the validity of the four propositions.

2. Discussion of implications of those propositions considered
to be generally valid.

B. Suggestions ~egarding Future Activities of the Regional Committee

1. Should documentation on these cases be further elaborated and
periodically updated? What issues should be given particular
attention?

2. Are any additional Missions interested in participating in future
activities of the Committee? -

3. Do any of the participating Missions wish to make changes in their
choice of cases presented...for review?

4. Should community management be placed on t.~e agenda of the Mission
Director's Conference next year?

5. Would the participating Missions favor a meeting of the Committee
itself to facilitate more indepth exchange between committee members.
Would they be prepared to fund the participation of their staff?

Any additional suggestions regarding the agenda for this session will be welcomed.

-2-,
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January 8, 198~

Hugh S. Plunkett, PRO -/~

UNITED STATES GOVERNMENT

memorandum
SUUJ£:CT: Local Management Case Study - Rural Electrification

TO'. Asia Regional Committee on Community Management

Attached is a brief case study of local management and institutional
linkages in the Bangladesh Rural Electrification Projects. The intent
of the paper is to stimulate discussion on how factors affecting local
management components of AID projects may be understood and coped with
as._part of implementation.

A second case study dealing with a recently begun activity using PL 480
Title II Section 206 funds for construction of bridges and culverts
through local bodies was proposed originally. Investigation indicated
that an adequate analysis of this activity would entail field research
at local sites. This research could not be carried out within the
time available before the Directors meeting. However, the study may
be mounted as part of project paper preparation for the FFW-III
project, and using insights gained from the initial discussions'of
local management cases, during Spring 1984.

Distribution:

EStaples, DAA/Asia, AID/W
DKorten, USAID/Jakarta
Mark Svendsen, Asia/TR, Aln/W
GCamer, Asia/BIll, AlD/W
JEriCksson, DAA/S&T, AID/W
Susan Phan, ASIA/DP, AlD/W
Michael Morfit, USAID/Jakarta
JWestley, USAID/New Delhi

I
fJ.~I. '

,
-

Buy U.S. Savings Bonds Regularly onthe Payroll Savin9~ Pid{;
OPTIONAL. FORr..1No. 10
(REV. 7-76)
GSA FPMR (41 CFRj iVi-i i.\;
~010-112
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A. Introduction

Tlaif> paper discusses IncaJ r.;~n;:~(-11JL'nt ljn~~iq~t:: aspects in the implementation

of a large, complex infrastructurl_' project. I>pscription of the project jtsE:lf

is I:".inirnal. The sourCCf> used for thi~ pre~;(:ntation incJude:

1) Project, counterpC:1rt aL'c-ncy, iHld cCJnsul t ilnt dOCUp.lents and ?nalyses;

2) Focused observation of seJ(·ct·ed rES 171t::'£:tinrs;

3) Interviews with Rural Electrification Eoard (REB), Rural El~ctrification

Society (PBS) staff;

4) The experience of the drafter 25 a TIIP!!lber of the Project COIm-::ittee
for Rural EJectrificatjon from 1/1980 to the present.

Drafts of thi~ study 'Were r(~vi e"...pd and cor.:mented upon by Graharr: Thnrr;pson,

J.D. Fer!)', Geor£E: Ba~'icke, and \·;alter })ut:hrr. of VSAID, and J~enneth Cureton

~f l;RECA. Responsibility for errors and indccuracies remains ~ith the drafter.

B. Backgro;:nd and Pro; ect Purpose

Rural Electrification I (388-0021), the predecessor of the current project,

~as authorized in Fi 78. It provided $ 50 m of grant and loan funds for develop-

ment of electrical distribution systeu:s in 13 rural site areas. RE-I was amended

in 1980 to pennit additional connections, and its fundinb "'as increased to

$ 69.3 m. The BDG provided approximately $ 25 .~ for REB costs, construction

services, materials, and loans .to local ·cooperatives. RE-I initiated a rural

electrification program based on autonomously functioning Palli Biddut Samiti

(PBS), or Rural Electrification Societies, irlentified th~ough preproject

fea-sibility studies. Prior toRE-I, the only electrification in Bangladesh

~as provided by the Power'Development Board, and 'Was located primarily in

urban areas.
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·' l:I-l concenl r,1t t-c L':l!jU;'p] yi ~r t:s~>t:nt i a1 commodities and c5tilblishr..cnt of

tllc basic t~chnica1 ana OTr-cmi::;,t i ana) frarnp\,'ork for rural electrification. The

Rural Electrifi cation Loard \,,",-!f; crcatec; COlJsul tant services through NRECA and

Commo:lwealth Associates Inc. (CAl) for en!-:ineeringand managerial tasks were

initiated; Bnd construction of lines and fHci1ities in the 13 site areas began.

The first PBS ",oas put on stream in June 1980.

RE-II. funded at upto $ 50 mj1lion, beran in FY 1981. Approximately 67i;

of the fundin£, ,-,'as for construction. power use, and support commodities. and

25Z for TA. The BDG contributes $ 18.9 r.;il1ion equiv21ent in LC [or materials,

services. REB operational costs, and development loans to PBS's.

HE-II shifted enphasis from commodity input and basic cc)nstruction to

development of administrative and financial viability of the original 13 PBS,

as 'Well as expansion to four additional areas. On the strength of performance

iri"RE-I, Km:ait , Finland, and IDA have begun parallel and complementary

participation in P£B ~forts, with funding totaling about $ 74m.

The purpose of RE-II is to provide electric power to rural areas for

production, employment creation. domestic and community services. USAID has

stressed development· of the productive use of electricity for irrigation and

industry over domestic uses. Technical assistance for construction, operation~

maintenance, institutional development, and program planning is provided by

NRECA and Common\o,Yea1th Associates advisors. The NRECA/CAI team nmnbered 20

persons in December 1983. Most are assigned to REB heC!dquarters in Dhaka,

but travel extensively.-

The RE. Projects have achieved major policy changes since 1978, including

-the creation of autonomous local PBS bodies; government encouragement of

electrified irrigation and private indu~tl)"i improved electric service delivery
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throurJI REB and the l'!)S struc-t un.:; and be~innir.~ a stancardiz.ation of enf:in{Aerin~

dcsir.n and commodity sp{-clficatioDs in the public utility sp.ctor. The RE

Project is consjdered a "shm"1'dece" project, ",~ith si~nificant impact upon the

rural economy of Bangladesh.

C. Local l'ianngernentlsslles in tile RE Project

Complex laree scale prrj~cts h~ve complex lp.rge scale problems. The Rural

Electrification effort in Bangladesh (P~-I - RE-II) is technically, logistically,

rnana~"erially, and financi ally gir,antic. Its impact in local site areas is marked J

as recent surveys have noted. As the project has progressed, however, serious

issues affecting the current operation and future course of rural electrification

in Bangladesh are no~ emerging. Tne remainder of this paper will discuss those

issues, and indicate measures taken to address them. These are not "lessons

] earned"; they are "lessons being (hopefully) learned" in time to alter the

project to achieve its purposes better.

TI)e model for the PBS is the autonomous rural electrical distribution

cooperative, as found in the t:SA. The RE-II PP states that "As the owners and

operators of rural electric distribution systems, PBS/s are unique in Bangladesh

-
as being non-governmental, publicly owned rural organizations with multimillion

dollar facilities-. and operation5.~" Further," "PBS development has been carefully

planned to create local PBSs with the authority, means and incentives to be

responsibJe to local demands for good service". (p. 11) However, the PP notes

that while the ~oncept of PBS autonomy is strongly supported by" the REB, in

practice PBS's are expected to remain financially and operationally dependent

for IDany ytars, and subject to a number of controls;.

The PBSs are responsible for management '" operation, and maintenance of the

physical system in their areas, ultimately +_800 line miles, and including the

33/11 Kv substations. They are to promote, meter, "bill, and collect from
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conSu::lcrs, enforce safet), ana other 5tandards, keep financiBlrecords, anC rc.pay

develo~ment and other loans to REH*. PBS Board of Directors is responsible for

making policy. and for hiring and supervising a professional General ~~nager and

his staff. Board composition i6 representative of the rural population. and

board members are generally conscientious in attending meetings and serving

their constituencies. The key point in. the relationship between REB and PBS is

noted in the RE-II PP:

"Treading the f:l.ne line betwf:en too much REB control and too little 'Will be

a difficult aspect of project administration." (p. 64). At this point in the

HE Project. the balance seems .weightedin favor of REB control. Fourrnajor

factors may be identified: fonnal 1inks~ administration, the role of expatriate

advisors; and bureaucratic cultural traditions~

The BDG's imple~enting ordinance specifically vests oversight of the PBS in

REB. The REB formally registers each PBS. PBS By-Laws cede authority for

overall supervision to REB. The loan contract executed bet'Ween each PBS and

REB further reinforces the administrative dominance of REB and subordination of

the PBS in formal terms.

Administratively, REB has continued to exercise a heavy harid even in the

longer established PBSs. Many decisions taken are-on technical IDatters, and_

beyond the competence of PBS boards and. staff • PBS plans are prepared by

engineering firms in Dhaka hired under REB contracts,with little or no involve

ment of PBS staff, and possibly without taking local conditions into account.

Often· Power Development Board distribution lines in PBS areas are. taken over for

individual PBS through REB decisions. and PBS resources must be used to renovate

them, without adequate prior research oncosts or efficiency. REB acts as the

* See chart l, attached.
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prime contractor for PBScon~truction ",,'ork, placinb t.he PBS in a subsidiary

role 'Without adequate involver,ent in decisions. REB officials frequently

have arranged consumer connections in PBS areas to oblige prominent persons,

usurping PBS authority. REB IDanapernent of PBS construction materials, placement

and transfer of rBS personnel, fixin£ PBS pay Fcales to coincide with REB rates,

and determination of line extension policies are also notabJe instances~here

the PBS functions not as an autonomous entity bvt as an extension of the REB

organization. The financial burden and· operating difficulties resulting from

REB's actions must be borne by the PBS e·

PBS~ are often viewed as sources for patronage by REB and BDG officials, so

that pressure is applied from outsirle for the PBS to service special needs.

Some BDG agencies located in PBS areas fail to pay their bills on time, but the

PBS ~nagement 10 hesitant to cut off service. In several instances the PDB

continues to make connections, bill, and collect payment on lines ostensibly

turned oyer to the PBS. Violence against PBS employees who attempt to enforce

rules or to carry out their duties is condoned tacitly by local authorities.

In-house consultant evaluation of the PBS support function within REB found

serious deficiencies in management coordination. This, combined' with legal

and a Q.ministrative dependency, seriously inhibits the "maturation" process for

even relatively long-established PBS.

The key linking role in the system is that of the PBS General Manager. Most

but Dot all are technically qualified and hard working professionals, with

considerable experience. Effective performa."1ce- by the PBS General Managers has

been a significant factor in the implementation of the RE Project" However,

although the General Managers are in theory appointed by and responsible to the

PBS board of directors, in fact they are put in place as hand picked choi~es of
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the REB Cha1nnau, arc transfcrred on REB orders, and at best have divided

organizational lo::al ties. Tht: hi~h turnover in General l"LCinagers, and of other

staff \{ithin REB, creates serious problems of continuity.

Other PBS staff de facto spend much time 'Working for REB. PBS warehouses

contain both REB and PBS cOI1DIJodities t and storekeepers may work much of the

time on REB jobs.

The expatriate consultants assigned to the project are intended to support

the development of REB, enabling it to perfOn:! as a coordinating and technical,

assistance organization analogous to regional electrification authorities_,in

the USA. The expatriate staff is of high quality and technically experienced.

Huwe,,'er, many are recruited from US distribution cooperatives. ,Asa result

they have slipped into the role of trouble-shooters and advisors to individual

PBS, rather than advising REB on de",'elopment of its own capability to perform

such services. As a result, PBS dependency is cont,inued, while REB is not

strengthened to be able to operate over the long term, after the advisors are

gone. In addition, development of .key REB planning, financial,operations, and

technical standards functions is not progressing at satisfactory rates.

A fourth important factor affecting the linkage between the local PBS

management and the REB level is that of bureaucratic cultural tradition. Bengal

is the home of "red-tapel!; it- is a region wltha long- history-ofhierarch1c~

and authoritarian administrative traditions. The concept of decentralized,

autonomous management of public utilities is very new. Deference from PBS

level, both by officers and by directors, is expected behavior. There is little

encouragement of 1nrlertendent planning or operation in any PBS. This tradition

of e?cpected dependency>~and,·,deferenc.e.,is reinforced..by the level of technical

sophistication and managerial' e>.-pertise called for in a complex electri.fic~tion

project" The PBS staff and boards of directors expect that REB will exer~'iBe
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control, in accordance ~ith tIBdition. REE staff assume that, despite formal

statements Btrestdng PBS Butonor.y, it is REB' 6 role to administer PBS as if they

wer~ simply extensions of the larger organization. Hut REB's management is

poorly coordinated internally, plagued by staffing problems, and unable to

provide either effective control of PBS operations, or to give it the backstop

support anticiPated in the project's dssign.

D. Current Plans for Addressing Local Management Issues

AID, the BDG, Bnd the consultants to the project are committed to its

successful completion. "The best 15 the enemy of the good", and realistically

it is neither expected that the PBS will emerge as carbon copies of US electrical

cooperatives, nar that they will become financially viable,technically self

reliant, or even administratively very efficient for many years. The approach

taken by USAID is to undertake a mid-project evaluation of managerr.ent and

technical performance and, on the basis of the evaluation, to examine the future

role of the consultants·and the priority elements for implementation of the

later phases of the project. A first step has been to obtain a combined status

summary and problem analysis through the recently completed NRECA/CAI annual

evaluation report. This lrl1l be followed by an external mid-term project

evaluation, building on the findings of the NRECA eva1uation and an in-bouse

examination of REB fiscal procedures, and leading to rec~endations for

changes. This, in turn, ~i1l provide USAID with the information needed ,for

approval of a ~jor contract amendment being negotiated between the BDG and

NRECA/CAI during- Spring 1984.

The Rural Electrification Project should, USAID believes, focus more

directly in future upon. the development of the PBSs already established and

operating. The project will aim at increas~ng productive uses of electricity
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in rBS areas. It should also concentrate on using its resources via consultant

TA, (l)··t:o -develop. REB's ability for sustained support of PBS development and

(2) enabling PBS's to assume greater administrative autonomy,technical

proficiency, and financial viabiiity, within the life of the project or soon

thereafter.
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