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Preface 

T HIS PAPER IS a product of the Irrigation Management Policy Suppor, Activity (IMPSA). 
IMPSA is a programme to assist the Government of Sri Lanka (GSL) in the implementation 

of its accepted policy of participatory management in ir.gation and settlement schemes, to 
improve productivity, profitability and equity in the irrigated agriculture sector. 

IMPSA was initiated by the Ministry of Lands, Irrigation and Mahaweli Development in 
association with the Ministry of Agricultural Development and Research. It is sponsored and 
financed by the United States Agency for International Development (USAID) through the 
Irrigation Support Project for Asia and the Near East (ISPAN) and is assisted by the International 
Irrigation Management Institute (IIMI). 

The GSL has set up an inter-ministerial advisory committee, the lriiation Management 
Policy Advisory Committee (IMPAC), to provide broad guidance for the implementation of 
IMPSA policies and to provide a mechanism to achieve consensus among the Divisions and 
Departments of the concerned Ministries on the recommendations to be adopted and 
implemented by the GSL. IMPAC is chaired by the Secretary, Ministry of Lands, Irrigatioil and 
Mahaweli Development, and consists of the Secretaries and State Secretaries of' the relevant 
Ministries, together with the Heads of the Departments and Agencies under them. 

Under the IMPSA Programme, ten Policy Papers are scheduled to be prepared and 
processed for presentation to the government within the project period. Each Policy Paper will be 
a concise statement of the recommendations of the IMPAC Working Group and will be presented 
to the IMPAC at a 'Policy Workshop' along with the related 'Working Papers' and a supporting 
presentation by the Secretariat. The first Policy Paper, already approved by IMPAC. was entitled 
"Irrigated Agriculture and Irrigation Manageient: Vision for the Next Dec1de and Beyond." 
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Chapter 1 

INTRODUCTION 

T 	 HIS DOCUMENT IS the second of the ten Policy Papers to be prepared under the IMPSA 
Programme. It is a synthesis of eight staff working papers on the issues related to this topic. 

The 	paper describes the institutional alrangements for irrigation management at the policy
and 	field levels and in all sizes and types of schemes required to implement the long-term policy 
statement contained in Policy Paper No. 1. It defines the roles, responsibilities, and functions of 
each institution or organization with respect to the management of water and the operation,
maintenance, rehabilitation, and improvement of irrigation facilities; describes the linkages and 
relationships of these institutions to the farmer, and provincial and district officials; defines the 
committees and other mechanisms required for effective coordination of programmes and 
collaboration institutions 	 irrigation management andamong the concerned with diversified 
agricultural development, including farmers' organizations. 

This 	paper does not get into too much detail on issues which will be dealt with separately
under the subsequent Policy Papers (Nos. 4-10) and the connected Staff Working Papers. Some 
of these subjects are mentioned only for completeness of coverage. 

The 	following methods were used in the development of this paper: 

i. 	 Examination of available literature on past experiences, including the pilot projects so far 
undertaken on participatory irrigation management; 

ii. 	 Informal and formal discussions with Heads of Irrigation Agencies and key officials; 

iii. 	 Information and feedback obtained from the six consultative workshops held from 
November 1990 to February 1991 for farmer representatives, field-level officials, and 
district- provincial- and national-level officials of the various governmental and 
non-governmental agencies involved in irrigation management; 

iv. 	 Discussions with the IMPSA Secretariat and IIMI/SLFO staff in the IMPSA Team; 

v. 	 Field visits and meetings with farmers and fleid officers in the project areas; and 

vi. 	 Consultation with senior government officials through the medium of the special
"consultation panels" set up under the IMPSA Programme. 
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The first IMPSA Policy Working Paper envisions that by the year 2000, farmers will be 
organized into strong associations to manage irrigation systems and other inputs, as well as to 
market their produce. The role of the government would be that of facilitator and provider of 
basic services to support farmers' self-management. This vision when implemented will lead to 
the firm control of resources, particularly water and the irrigation systems conveying and 
delivering water by strong, effective and active farmers' organizations. While the state agencies 
will share overall control of large macro-level systems through joint-management, small and 
medium sized independent systems and major sub-systems of large irrigation systems will be 
completely managed by locally based users organizations. Provision of inputs will be 
decentralized and channelled through farmers' cooperatives, farmers' organizations and other 
governmental and non-governmental organizations. Coordination of necessary inputs will also be 
decentralized and will be brought under the control of the people most in need of them. On the 
other hand, the government will provide technical services and training to local organizations; 
will act as a clearing house for research, development an dissemination; and act as a referee to 
ensure that the rules are followed and exploitation minimizel. 

I
 



Chapter 2 

MANAGEMENT SYSTEMS IN IRRIGATION AND DRAINAGE
 
SCHEMES
 

2.1. Self-Management by Farmers' Organizations (FOs) 

THE OVERALL GOAL of the participatory management policy is to improve the 
performance of irrigation systems, to support profitable agriculture, and improve the 
cost-effectiveness of irrigation system management. This policy is based on the premise 
that turning over primary responsibility for system management to farmers, who would act 
through strong farmers' organizations in combination with other necessary technological 
and management changes, would help achieve this goal. In this scenario the government 
agencies' role would shift from system control, to the provision of supporting and 
regulatory services to FOs managing irrigation systems or sub-systems, and to the 
co-management of the main systems of larger irrigation schemes. 

In self-management, farmers, through their organizations, will take responsibility for 
overall policy making, implementation of O&M, rehabilitation and modernization, and 
resource mobilization (including financial) for the whole irrigation system, with guidance 
and advice from the irrigation agency as needed. Achieving effective self-management 
will be the objective of the government on small ("minor" or "village"), medium, and 
some "major" schemes. On schemes designated as potentially self-managed, a 
joint-management arrangement may be an interim step. Self-management does not imply 
governmecnt withdrawal leaving farmers to fend for themselves. Rather, it means that the 
government will assist farmers to develop effective organizations and necessary technical. 
capacities to be able to manage and, in the long run, improve performance of their 
systems. The government will also continue to provide assistance for extensive repairs 
beyond the means of the FOs, and for rehabilitation and modernization of the systems, on 
a cost-sharing basis. The government will also develop the necessary mechanisms which 
would enable FOs to seek assistance from other sources. Self-management also does not 
necessarily mean that farmers will themselves carry out the roles that the technical staff 
have normally done; FOs may wish to engage the services of the technical staff to carry 
out specialized aspects of the work. It does imply that farmers, through their FOs, rather 
than through the irrigation agency, will take full responsibility for ensuring that necessary 
routine O&M works are done. Self-managed systems differ from self-managed 
components of systems under joint-management in one very crucal respect: the FOs in 
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charge of self-managed systems will control the water supply sources (tank sluices or 
anicuts). On systems under joint-management, control of the water supply will be shared 
by the farmers and the irrigation agency. 

It is suggested that the specific objective of the government should be to turn over 
for self-management by FOs all those systems which are classified as having less than 400 
ha (1,000 acres) of command area by the year 2000; and to bring under joint-management 
all those schemes having more than 400 ha. The government would also encourage 
turning over some systems having more than 400 ha to FOs for complete self-management 
if the agency and the FOs agreed this was feasible. 

2.2. Joint-Management of IrrigatiunSystems 

FARMERS, THROUGH THEIR organizations (FOs) and the responsible irrigation agency, 
together co-manage or share management responsibilities. This has two elements. First, 
both farmers (through their representatives) and the agency together agree on overall 
system policy questions (operations, maintenance, and finance), through a Project 
Management Committee (PMC). The PMC will decide on such questions as the cropping 
season, water issue dates and amounts, cropping pattern, prioritization of maintenance 
given the available funds, improvements and future modernization of the system, and 
planning, monitoring and evaluation of performance. 

The second element is that implementation of the policies is through an agreed upon 
division of roles and responsibilities. Usually, this division will mean that at the 
distributary- and field-channel levels, the FOs take over full responsibility, including 
financial, of both operation and maintenance (O&M). At this level there will be a high 
degree of "self-management" by the FOs as described in the previous paragraph. Based on 
the decisions taken by the PMC, the agency will carry out operation and maintenance of 
the headworks and main canals delivering water to the heads of the distributaries. The 
government will fund the O&M of the headworks and main canals whilst the FOs will 
take over the distributary sub-systems for operation and maintenance at their own cost. 
However, the FOs will actively participate in the planning, decision making, and 
implementation of the O&M and rehabilitation of the headworks, main canals and 
structures. In the future, as they become more prosperous, the FOs will take increasing 
responsibilities for O&M of main systems and technical and management services. The 
irrigation agencv will provide necessary technical support to farmers on request; and the 
government will provide assistance for major repairs beyond the means of the FOs, and 
for future modernization on a 2ost-sharing basis and also develop mechanisms which 
would enable FOs to use other sources for this purpose. The success of joint-management 
will depend on the quality of main system O&M. 

This form of management is to be the broad management policy on larger irrigation 
schemes, and may be an interim stage on smaller schemes on the way toward achieving 
"self-management." 
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Chapter 3 

TURNOVER TO FARMERS' ORGANIZATIONS 

3.1. The Turnover Concept 

"TURNOVER" IS THE process by which irrigation management agencies transfer some or 
all of the O&M policy making and implementation and resource mobilization 
responsibilities to recognized FOs. The end result will be a self-managed or a jointly 
managed irrigation system. It implies a reduction in the role of the irrigation agency in 
O&M, but not a full withdrawal; rather, the agency's role will change from direct O&M, 
to provision of supporting technical and management services to FOs on request. 

It is recognized that FOs will require continuing support services to enable them to 
build their own capacities, to implement O&M and improvements effectively, and to deal 
with catastrophic or emergency situations. The role of the irrigation management, and 
agricultural, land and other agencies will be to provide this support, on the request and 
initiative of the FOs. 

The turnover of irrigation systems to recognized FOs can be perceived as a 
progressive process. In the first instance, the FOs take over management responsibilities 
with technical and "inancial support from the government. This is a preliminary phase 
during which the government funds available for O&M of the distributary and field 
channels are transferred to FOs as a grant and the irrigation agencies continue to provide 
technical guidance to FOs to manage the systems using these funds. A second phase is 
reached when FOs are able to self-finance O&M through funds generated and resources 
mobilized by themselves, but with continued technical assistance from the agencies. In the 
final phase, FOs will have developed their capacity to manage the systems without 
depending on technical or financial assistance from outside. However, the government 
will provide technical assistance and guidance to FOs on request, whenever necessary. 
The government should also provide financial and other support for improving agencies' 
capacities to promote its par.icipatory management policy and iacilitate the turnover 
process, during an interim. 

3.2. Implementation 

IMPLEMENTATION OF THE turnover process should be in phases, at various levels. This 
process should not be implemented simultaneously in all systems; and within particular 
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systems, the shift from the present state of affairs to full self- or joint-management should 
also be in stages. Several principles apply: first, in terms of the national and provincial 
planning, implementation of turnover should be focussed on those systems for which 
adequate resources (human and financial) are available. In practice, this will usually mean 
giving priority to donor-funded projects, through which resources can be made available. 
This also means that the governintnt should, in future, ensure that donor-funded projects 
explicitly support the implementation of the participatory management policy. Some local 
funds could also be allocated to implementing the turnover programme where there are no 
donor-funded projects. However, the real lnitation will be the skilled human resources 
required to implement the programme. Therefore, implementation in areas not covered iy 
special projects could be left for later phases, when the process has moved into an 
expansion phase. 

Second, in terms of the district- and scheme-level planning, priority should go to 
those systems where the physical structures can be operated to provide water equitabV 
and reliably, maintained without large inputs beyond farmers' means, and which have 
effective FOs whose leaders are ready to take on additional responsibility and authority. 
On particular systems, the turnover process should be conceived of as being in stages and 
these should be treated as indicative, not mandatory. The suggested four stages are as 
follows: 

3.2.1. Institution-Building 

IN THIS STAGE, FOs are formed and strengthened using catalysts, preferably 
trained Instituticnal Organizers (1Os). Through the lOs, interest in and demand 
for taking greater irrigation management responsibility for distributaries and 
participating in higher-level decision making are created, and farmers are trained 
in the skills necessary for carrying out their management responsibilities. When 
the FOs are ready they are registered. It is assumed that the government will 
provide a legal framework to recognizL the FOs. 

One important strategy to assist the development of FOs, especially in its 
formative years, is to tie up the FO programme with a programme to rehabilitate 
the irrigation system with the active participation of the FOs. The FOs would be 
expected to agree with the final design and contribute to the proposed 
rehabilitation. The FOs should implement as much of the rehabilitation work as 
possible, based on their capacity and interest. 

3.2.2. Maintenance Agreement 

WHEN THE FO and the agency jointly agree that both are ready, they sign an 
agreement (or Memorandum of Understanding) under which the FO agrees to 
carry out the necessary routine maintenance and the agency, in turn, agrees to 
pay a lump sum grant to the FO as an interim measure. This procedure cannot be 
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followed according to present government rules and, as such, appropriate 
amendments to existing rules will be necessary. The PMC (on jointly managed
systems) should concur that the FO is ready, and will monitor the use of the 
grant. These maintenance "agreements" are intended to replace the current 
maintenance "contracts," whichl are not conducive to achieving the spirit ofjoint
and self-management. The agreement should be a standing one, not annual, 
though it could be revised by mutual agreement at any time. Its preparation 
should be a joint-effort of the farmers and the agency staff, and discussed fully
and in detail. Under the agreement, the FO agrees broadly to accept full 
responsibility for maintenance of its channels and structures under its area of 
operation, with continuing technical advice from the agency, and to carry out 
specific maintenance work, which is detailed in the agreement, not in terms of 
quantities but in terms of end results, i.e., system safety and performance. 

3.2.3. Joint-Operction 

THIS STAGE COULD be implemented simultaneously with the "maintenance 
agreement," and in perhapsmost cases should be; but it is conceptually and 
operationally distinct. In this stage, the management agency and the FO agree to 
an operational plan, including delivery targets (expressed as levels and time),
rotation timings, and contingency plans, for example, regarding what to do in 
case of rainfall. The plan will specify roles: who is responsiblc for what. The 
plan would be implemented by the agency staff, but with some specified farmer 
assistance and involvement. It will be jointly monitored by the agency staff aad 
the FO representatives. 

3.2.4. OperationsAgreement 

THIS STAGE CAN be initiated after it is demonstrated that the canals to be turned 
over can be operated according to a reasonable operational plan, and the FO, 
with the concurrence of the PMC, agrees i! is ready to take over operations. As 
with the Maintenance Agreement stage, at this point a formal agreement will be 
reached specifying the roles of the FO and the agency staff. By the end of this 
stage, when the FO has accepted full responsibility for the operation and 
maintenance of its system or sub-systern, including financial responsibility, the 
"turnover" process may be considered as completed. Self-ma~iagement at the 
system or sub-system level will have been achieved. From this point on, the 
agency must concentrate on providing good technical and management advice 
and support, as needed and requested by the FO. 

Budgeting and Accounting for 0 & M 

IN ORDER FOR the turnover programme to be successful, there must be a clear and open
budgeting and accounting system at scheme level, operated jointly by the agency and the 
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FO representatives through the PMC. A system for budgeting and costing will be 
established by the agency for each scheme. There must be a clear set of principles for 
allocation of government funds among schemes, though this should remain an agency and 
ministry decision. The funds available for scheme-level O&M will include both 
government contributions and farmers' contributions, plus any additional earnings by the 
FO (for example, profits from contract work and other businesses). 

Decisions on expenditure of the funds provided by the government will be made by 
the PMC, subject to clear criteria that would be developed and agreed upon for 
establishing priorities, particularly regarding headworks, main canals, main drains and 
safety requirements. In general, it is txpected that over time scheme-level funds would be 
concentrated on O&M of headworks and main canals, and on a matching fund basis, 
assisting major repairs or improvenents at distributary- and field-channel levels. The 
government will retain its own funds for allocation to do emergency repairs for major 
damages like floods caused by unforeseen circumstances. 

The funds raised by the FO through fees, operation and maintenance agreements, 
contracts, or other means, at scheme level, or distributary or other levels, will be 
controlled by the FO itself. But these must also he open accounts, duly recorded and 
reported. For all funds, those controlled both by the PMC and by the FO, regular auditing 
will be essential. 
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Chapter 4 

IRRIGATION AGENCY CHANGES 

4.1. Strategic Planning 
THE AGENCIES SHOULD obtain professional management assistance to assist them to carry
out a formal strategic planning process. This would enable the agency staff to re-think and 
clarify its overall mission, agency goals, values, strengths and weaknesses. This process
couid be initiated through the staff working papers under IMPSA Policy Paper No. 4. 

The success of the turnover process in creating effectively self-managed and jointly
managed irrigation systems, and the long-term sustainability of the new management
institutions will depend on the quality and continuity of the agencies' support services for 
institutional strengthening. The new participatory management policy will require entirely 
new kinds of roles and services from the irrigation management agencies, and, therefore, 
new kinds of behaviour from the officials of these agencies. It is essential to recognize
this, and to initiate a deliberate change process for re-orienting the agencies and their 
personnel. Since the evolution of existing agencies, and not the establishment of entirely 
new ones, is envisioned, it is important to build on the present capabilities and staff, and 
assist them to adapt to the evolution. Therefore, as with the implementation of the 
turnover policy, a "learning process" approach is strongly recommended. Such an 
approach would enable a conscious effort to learn from experience, and make 
improvements over time. 

4.2. Restructuring 

A PROCESS OF restructuring of the formal agency management processes, including
decision making, authority structure, communications, and incentives, will be important.
The restructuring should place greater emphasis on achieving the new objectives. Decision 
making should be decentralized to a large degree. Job descriptions of staff will need to be
revised to emphasize their new role vis-a-vis FOs and th,- staffing pattern should reflect 
the multi-disciplinary nature of the new roles envisaged. '1Le agencies need to re-structure 
their incentive systems to reward good performance; this, in turn, will involve developing
effective performance evaluation systems for staff, and reforming the system for 
promoting people, based on performance. It is also suggested that FOs have an input into 
the performance evaluation of field staff, through a formal feedback procedure that could 
work to increase responsiveness of staff to farmers. 
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Both for promoting institution-building among farmers, and for assisting the change 

process within agencies, it is suggested that agencies establish a strong institutional 

development unit (IDU) staffed by persons with appropriate experience and expertise. 

This unit, among other things, could be responsible for internal workshops and training 

programmes for agency staff. It could also facilitate field-level team building for 

implementing the turnover process, and communication and learning from experiences 

among different units of the agency, and from other agencies. 

It is also suggested that the agency establish a multi-disciplinary high-level working 

group or task force including outside expertise, to plan, encourage, and guide the change 

process, and to ensure that lessons are learned from the agency's experiences. 

The subject of restructuring the agency processes will be dealt with in detail in 

Policy Working Paper No. 4 to be taken up at the IMPAC Workshop in September 1991. 

4.3. Institutional Strengthening 

THE SUCCESS OF the participatory management system and, in particular, the turnover 

process, in creating effectively self-managed and jointly managed irrigation systems, and 

the long-term sustaina'U lity of the new management institutions, will depend on the 

quality and continuity of the agencies' support services for institutional strengthening. It 

was suggested above that agencies should establish institutional development units 

(IDUs). An IDU would have two very closely related mandates: facilitate and guide the 

internal process of change and reform within the agency; and act as the catalyst, facilitator 

and guide of the process of building and strengthening farmers' organizations. Both 

national and provincial irrigation management agencies need to develop this capability 
over time. 

4.4. Technical Services 

ON JOINTLY MANAGED systems, agencies will continue to have a direct management role, 

albeit shared with farmers. But for self-managed systems and sub-systems, the primary 

roles of the irrigation agencies will be to carry out periodic monitoring and evaluation, and 

to be a source of technical advice and assistance. This is likely to take two forms, routine 

assistance, and periodic special assistance. Routine technical support refers to advice that 

FOs may require from time to time in the implementation of their normal operations and 

maintenance. 

Periodic special assistance will take several forms. First, occasionally there may be a 

major repair or modification required to maintain or improve the performance of a 

self-managed sub-system or system. Upon the request of the FOs, the agency would be 

expected to provide advice and assistance to carry this out: the costs of such 

improvements may or may not be shared between the FOs and the agency. Second, in 

response to some catastrophic damage, extensive repairs may be required. The agency 

may, if requested, provide the necessary assistance to FOs in such an event, if adequate 
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funds are available to the agency for this purpose. Third, even after turnover, there will be 
a need for rehabilitation, renovation, and in future, modernization of water delivery 
sub-systems. These works would require technical and financial inputs that are beyond 
what most FOs will generally be capable of carrying out. It is understood that government 
irrigation management agencies would continue to provioe services for this purpose. The 
agencies would provide all necessary technical advice and assistance; and financing will 
be done on an agreed cost-sharing basis. 

4.5, Research 

FOR LONG-TERM MODERNIZATION of irrigation, applied and adaptive research will be 
vital. It is expected that the irrigation management agency - primarily the Irrigation 
Department in this case - will develop a capacity for identifying research needs, getting 
the research done, and interpreting and commu1icating, and utilizing the results. This will 
be done through the establishment of a Research Management Unit within the 
Department. However, in developing new technologies for irrigation, a Joint Research 
Committee will be instituted with participation of both the Irrigation Department and the 
Department of Agriculture. The committee will also include representatives from the 
Mahaweli Authority, IMD, DAS, AR&TI, IIMI, universities and the private sector. 

The subject of Research and Development will be treated in detail in Policy 
Working Paper No. 6 which will be taken up at the IMPAC Policy Workshop in 
September 1991. 
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Chapter 5
 

COORDINATION AND 
 CONTROL MECHANISMS 

5.1. Coordination Needs 

IRRIGATED AGRICULTURAL SYSTEMS are large, complex and multi-functional systems
managed by a host of agencies and farmers' organizations. In such systems, coordination 
is to be carried out at different levels. As decision-making responsibility is devolved to the
lowest practical unit, new modes of coordination are required. In the case of jointly
managed systems coordination is to be carried out at two or three different levels of the 
project. In the case of self-managed systems, it will be at a cluster level, possibly within a
hydrological boundary. In addition, coordination is necessary at the divisional and district 
levels, and at the provincial and central government levels; but the activities to be 
coordinated differ from one level to the other. At the inter-ministerial level, there ir a need
for coordination in respect of policy decision making; at the national and provincial levels
policy formulation activities have to be coordinated; at the district, divisional and project
levels, coordination for policy implementation is important. 

At the project level, there is a need for coordinating five broad categories of 
activities; four of them central to all kinds of irrigation schemes, and the fifth one optional
depending on the particular nature of local objectives and contexts. They are: 

i. Water supply services activities: water allocation, water distribution, system
maintenance, conflict resolution among FOs, etc.; 

ii. 	 Planning and implementation of agricultural production programmes and
agricultural advisory service activities; 

iii. 	 Agricultural support services: input supplies, credit, marketing; 

iv. 	 Investments in respect of all activities within the project; and 

v. 	 Basic infrastructure and social service activities: housing, roads, schools, 
provision of electricity, health services, etc. 

Coordination at the project level apd divisional level is governed by a number of
characteristics of the system, and/or the organizational structure of the project. Invariably,
the 	scale of the system has a considerable impact on coordination. Then again, the 
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jurisdictional boundaries of the various state agencies may not coincide. In most irrigation 
systems, a system of committees is used as a mechanism for coordinating tne various 
activities that go to provide the necessary inputs. On the other hand, the Mahaweli Project 
has been using a different system where the coordination is effected through the medium 
of the Block Manager and the Unit Manager. 

Coordination Mechanisms 

5.2.1. At NationalLevel 

AT THE INTER MINISTERIAL national level, there is no formal mechanism for the 
coordination of irrigation management activities. It is suggested that a "Central 
Coordinati:ig Committee on Irrigation Management" be constituted for this 
purpose. It could function under the chairmanship of the Secretary, M/L.I.&M.D. 
and should include the Secretary, M/A.D.& R, together with officials of relevant 
ministries. This Committee should also have representation from the National 
Wate: Resources Policy Planning Body referred to in IMPSA Policy Paper No. I 
which will be further dealt with in Policy Paper No. 5. 

5.2.2. At Sub-National Levels 

COORDINATION WILL ALSO be required at the provincial, district and divisional 
levels. It is suggested that suitable arrangements be instituted by the "Central 
Coordinating Committee on Irrigation Management" suggested above, taking 
into consideration the constitution of the various ministries and departments both 
at central and provincial levels, and their institutional arrangements in relation to 
irrigation management. 

5.2.3. Jointly Managed Schemes 

EXPERIENCE SO FAR has shown that coordination of jointly managed irrigation 
projects is best effected through the institution of project and sub-project 
management committees. Whereas coordination was earlier the preserve of state 
officers, the arrangement of these committees has made it possible for the 
farmers themselves, through their elected repiesentatives, to participate 
effectively in the coordination process. The objective of all activities within the 
project being the enhancement of the status of the farmers, it is appropriate that 
they be allowed to play a significant role in the coordination of these activities. 

The Project Management Committee (PMC), which is due to be 
institutionalized shortly under the impending amendments to the Irrigation 
Ordinance, is composed of officers of all the state agencies holding responsibility 
at that level, together with the elected representatives of the farmers' 
organizations, the latter category of members comprising the majority in the 
committee. It is presently chaired by the Project Manager appointed by the 
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Ministry of Lands, Irrigation and Mahaweli Development. Under the provisions 
of the proposed amendments to the Irrigation Ordinance, the chairmanship of this 
committee may pass on to one of the farmer representatives in the committee if 
and when they are ready to undertake this role. However, as the role of 
government agencies will continue to be vital under the system of 
joint-management, that provision also requires that the Project Manager will 
function as the Secretary of the Committee in case a farmer representative 
becomes the Chairman. The PMC is linked to the District Agricultural 
Committee, which is the main coordinating body for irrigation management 
activities at the district level. 

On the larger schemes, Sub-Project Management Committees (S/PMC) will 
enable decentralization of the coordination process to lower levels. Each S/PMC 
will include a number of farmer representatives (FRs) nominated by the 
Distributary Channcl Organizations (DCOs). They will comprise a majority in 
the committee and one of them will function as the chairman. The other members 
of the committee will be the officers of the related state agencies holding 
responsibility at that level. 

A DCO is a formal organization of the farmers served by one or more 
distributary channels. It will have a "working committee" composed of all the 
FRs, one for each Field Channel Group (FCG). The FCG is the grass-roots level 
association of all the farmers at a turnout or field-channel level, generally about 
15 to 20 in number. The group selects one of them as its representative (FR) to 
chair its meetings and to participate in higher-level FO activities. 

5.2.4. Self-ManagedSchemes 

SELF-MANAGED SYSTEMS WILL be managed by FOs. This management includes 
water acquisition and distribution within the scheme as well as its maintenance. 
These systems will be administered by the FOs through committees of 
management composed entirely of farmer representatives. The institutional 
arrangements necessary for FOs to self-manage irrigation systems will be 
developed by the FOs with the assistance of the irrigation agencies. 

All village schemes falling within a hydrologic boundary specified 
according to coordination needs will form a cluster and their water-related 
activities and conflict resolution needs will be coordinated by a committee 
composed of representatives from all such schemes, together with the 
government officers as relevant. This committee would also include 
represeatatives from any major (or jointly managed) schemes within the same 
hydrological boundary. 
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The linking of these commiliees at higher levels may not happen on a 
formal basis, but the individual FOs in the different schemes would be 
coordinated through the medium of a network of FO coordination committees 
proposed to be set up under the Ministry of Agricultural Development and 
Research. According to this proposal, all FOs in the country will be federated 
through committees to be set up at the Grama Niladhari, sub-divisional, 
divisional (AGA), district, provincial, and national levels. 
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Chapter 6 

PROMOTION AND DEVELOPMENT OF FARMERS'
 
ORGANIZATIONS
 

6.1. Catalysts 

IT HAS BEEN the -xperience in many countries that the employment of specially recruited 
and trained cadres of "catalysts" greatly increases the chances of establishing viable 
farmers' organizations for irrigation management. The introduction of a new participatory 
managenment system involves a substantial transformation in the attitudes and behaviour of 
officials as well as farmers. This has to be effected within an environment of rather cold 
relationships that usually exist between officials and farmers in most irrigation schemes. 
In these circumstances, an intermediary, an Institutional Organizer, has been found to be 
most useful in the transformation process. 

These catalysts are never to be seen as permanent fixtures in the rural community, 
and would not be necessary beyond a certain period of time. A relatively small, carefully 
selected cadre of Institutional Organizers, that may include farmers, would continue 
working with farmers' organizations as facilitators, but on an extensive rather than an 
intensive basis. As far as any particular project is concerned, the assistance of the 
Institutional Organizer should be continued on a reduced scale for a limited but reasonable 
period of time after completion Gf the FO programme, to help monitoring of the new 
institutional arrangements and to assist in the process of stabilizating the FOs. 

6.2. Farmer Representatives 

ONE REASON FOR employing Institutional Organizers is to mobilize and enlarge the pool 
of dedicated, trained farmers who can function as farmer representatives. One of the main 
tasks of Institutional Organizers is to communicate the concept of democratic, 
participatory farmers' organization to these representatives, to the farmers themselves, and 
to all concerned; to impart skills of operating organizations; and to spread an appreciation 
of how collective action and generous, rather than selfish, thinking within the farming 
community can benefit all. 

Farmer representatives are the key element in the whole farmer organization effort. 
If they are capable and dedicated persons, there is a good chance the organizations will be 
successful. The method of selection of farmer representatives is a matter of some debate. 
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Strong cases have been made for choosing FRs by a consensus method, and for 
electing them by secret ballot. Which method is better depends on the circumstances, and 
the choice should generally be left to the farmers' organization to take, since it must live 
with the consequenccs. One general procedure that seems to improve the quality of the 
FRs chosen is to defer choosing a representative until the group has done some amount of 
irrigation management work together on an informal and voluntary basis. This gives all 
the farmers a chance to see who among them is most interested and capable in irigation 
management work. It makes more likely the selection of newer and more conscientious 
leadership from within the farming community. 

The period of tenure of office for a farmer representative should be carefully 
considered. Too short a period would mean that lie or she may not have sufficient time to 
stabilize his or her position and get attuned to the psychology and behaviour of the 
farmers whom he or she has to represent. On the other hand, too long a timL may lull him 
or her into a sense of complacency which would affect the farmers adversely. It is 
tempting to specify some limit and to broaden the base of local leadership, avoiding 
extreme dependence on one or a few people. But consensus seems to be that the 
organizations should be allowed to decide the question of rotation in office for themselves. 
It does seem reasonable, on the other hand, to specify that the election or re-election of 
represep.tatives of farmers' organizations should occur on a regular basis, so that there is a 
prescribed opportunity for these persons to be changed if there is sufficient desire on the 
part of the members to do so. 

6.3. Federation of FOs 

IT IS PRESUMED that in self-managed schemes, there will be an apex FO in overall control 
whilst constituent smaller FOs and informal farmer groups will share management and 
operational responsibilities at lower levels. 

In the case of jointly managed schemes, the most important organization of farmers in 
the interim would be the Distributary Channel Organizations (DCO). There will be informal 
turnout groups below this level constituting more or less the "building blocks" that would 
support the proper functioning of DCOs. The DCOs should federate themselves into higher
level FOs at the sub-project level and finally, at the project level itself. Such federation could 
be effected by forming committees composed of DCO farmer representatives at each level. 
It would be from these sub-project and project-level FOs that their representatives would be 
sent to serve in the Project Management Committee and the S/PMCs. 

6.4. Sustainability of FOs 

THE SUSTAINABILITY OF FOs is a very general concept and sheuld be considered in a 
wide context. What must be understood first is the purpose of FOs and, thereafter, the 
question of sustainability can be looked at in relation to that specilic purpose. In general, 
the sustainability of FOs will depend mainly on the following factors: 
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i. Clearly visible benefits to the members; 

ii. Tb process of "organizing" farmers; 

iii. 	 The quality of the farmer representatives; 

iv. 	 The quality of the motivational/training programmes for farmers and farmer
representatives used in the process of formation of FOs and their development in 
the initial years; 

v. Ensuring that a catalyst has been used in the process, and that an effective 
strategy for its phased-out withdrawal has been incorporated; 

vi. 	 The amount of support given by the irrigation agency in the formative years, toestablish an effective system of joint-management, with FOs being given aresponsible and significant share in the management, especially in relation to
decision making; 

vii. 	 The financial status and stability of the FOs and some regular means of income 
generation; 

viii. The extent to which the women and youth of the community are involved; 

ix. 	 The extent to which local partisan interests could be kept out of the FO activities; 

x. The extent to which there is financial accountability toward the membership; and 

xi. 	 The provision of legal recognition and official support. 

Role of NGOs in Building FOs 

THE TASKS RELATED to the formation and development of FOs are so immense that it
would take irrigation agencies much time and effort to achieve at least some degree of 
success. It calls for a separate division in each agency with an adequate cadre of trained
personnel to carry out these tasks in every irrigation scheme which is to be brought under 
participatory management. In the light of this situation it is appropriate that whatever 
outside assistance is possible be harnessed to implement these programmes as fast as
possible. It is here that the participation of NGOs specialized in organizing farmers for
community development could be helpful. It is accepted that NGOs cannot be substitutes 
for specialized divisions in the irrigation agencies but they can assist these agencies to
accelerate the process of development of FOs. One of the areas in which NGOs can be
particularly useful is in carrying out pilot projects for organizing farmers. Government 
agencies should encourage the participation of NGOs in this activity without being a 
burden on the government's own budget. 

Whatever the circumstances of an NGO participating to play the catalyst role in
irrigation management it has to be on some basic conditions, for example: 
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i. The NGO should be specialized in this field and have adequate experience; 

ii. It should participate 
organization; 

at the invitation of the irrigation agency or the farmers' 

iii. The proposal for participation of the NGO should receive the prior concurrence and 

approval of the irrigation agency; and 

iv. Implementalion of all field activities should be in association 
agency, to avoid conflicts with governmental or agency policies. 

with the irrigation 
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Chapter 7 

TRAINING AND EDUCATION 

7.1. Training Policy 

THE IMPORTANCE OF the formation and strengthening of FOs for irrigation management 
has already been discussed. Training and education (T&E) form a vital component of this 
FO programme and have to be given high priority. Whether the training is done by 
government agencies or NGOs, a clear policy has to be determined, within which all T&E 
activities related to irrigation management could be conducted. There is, therefore, an 
urgent necessity to develop a training and education policy focussing on FOs related to 
irrigation management. Such a policy should ensure that training is essentially 
needs-based and reaches well beyond the technical aspects of irrigation or agriculture. The 
issues which must be addressed in such a policy will include the identification of the 
target groups for training, training content, and the creation of a special cadre of officers 
for training of trainers in the various departments and agencies that would be dealing with 
FOs. The policy should have linkages with other relevant policies of the sector such as the 
government's policy on FOs, and the relationships between FOs and the various 
Ordinances and Acts in respect of irrigation and agricultural development. It is suggested
that the responsibility for initiating action on the development of a training policy for FOs 
be vested with the Central Coordinating Committee on Irrigation Management. 

7.2. Master Plan 

FOLLOWING TIE GUIDELINES provided by the proposed training policy, each 
department/agency dealing with FOs should develop its own master plan for training, with 
particular emphasis on the specific roles the FOs are expected to perform. The plan should 
include not only farmers but also the field-level officers who would be required to interact 
with farmers. One important point to note is that any plans being developed by any agency 
should be on the basis of consultations and an effective dialogue with the relevant FOs at 
the various levels. The agency should also include in the master plan provision for the 
necessity to implement a strategy to enable FOs to develop their own capacity for training 
of farmers. 
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7.3. Field Training 

IN JOINTLY MANAGED schemes, field training should be co-ordinated at the project level 

through the Project Management Committee. A sub-committee for training could 

coordinate the training activities of the separate line agencies within the project area, and 

ensure that they are being carried out effectively and in the best interests of the project. 

With regard to staffing, it will be each agency's responsibility to recruit, train, and 

provide career facilities for its staff. The training staff must be free from other duties and 

allowed to develop competency in this specialized field. NGOs and private sector 

institutions could also be engaged in carrying out training programmes in the field. 

provided that such participation is on the basis as recommended in Section 6.5 and on 

condition that the training activities will have the concurrence of the relevant line agency 

and be subject to the coordination and control of the Project Management Committee. 

In the case of self-managed schemes the relevant irrigation agencies will continue to 

extend training facilities and develop the local capacities for training. 

7.4. Financing and Activities 

IN ORDER TO strengthen and undertake training and education in an effective manner, 

sizeable financial resources wili be necessary on a recurrent basis. Financial support for 

T&E activities could come from the goN ernment or from outside donor agencies. Requests 

for funds from outside agencies must be on the basis of the master plan and on the 

component working plans of the relevant department/agency responsible for the proposed 

programme. 

Provision should also be made to enable FOs to request assistance for their own 

training needs over and above the training inputs from the various line agencies. Such 

assistance could be sought from donor agencies or private voluntary organizations through 

the Project Management Committee in the case of jointly managed schemes or through the 

apex FO in the case of self-managed schemes. Funding agencies could route their 

assistance via the relevant line agency on the basis of the requests from the FOs. 
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Chapter 8 

MONITORING AND 	 EVALUATION OF PERFORMANCE 

E FFECTIVE AND USEFUL monitoring and evaluation (M&E) of performance are essential for 
the success of the participatory irrigation management programme. An M&E system of

performance as part of a larger management information system for performance must be 
developed at each level, based on the implementation plan. The M & E system should have the 
following features: 

8.1. 	 IT SHOULD BE cost-effective, in the sense that it should not demand heavy recurrent 
additional costs and human resources to manage it. It should be sustainable in the sense 
that it should continue to provide basic management information required by policy
makers, irrigation managers and beneficiaries, to facilitate decision making pertaining to 
irrigation management and performance. Further, the procedures for M&E must be 
implementable through the new institutional arrangements for irrigation management. As 
the management of all irrigation systems will be participatory, the new M&E system
should also be participatory, with FOs and field-level staff actively involved. 

8.2. 	 THE SYSTEM SHOULD have simple, minimal data requirements, needing only basic 
measures and indicators. This would be the basic M & E systcm. The measures and 
indicators in the basic M&E system should be directly related to planning decisions for 
improved irrigation system performance. "Special" systems could be introduced 
subsequently if there are any issues to be included but which are not covered in the basic 
system. 

8.3. 	 PERFORMANCE OF THE institutional development process and the various aspects of 
participatory management should be monitored and evaluated with a view to improve the 
process in the long run. 

8.4. 	 THE PMC WILL be the primary forum for planning M&E and assessing performance,
particularly in respect of the overall seasonal performance as well as the quality of 
operation of the system by FOs and the irrigation agency. 

8.5. 	 THE M&E OF the impact of turnover and the performance of FOs and agencies are 
important. A "self-evaluating" or "self-strengthening" methodology is the best for this 
purpose, by which the farmers evaluate the performance of some key activity areas 
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considered important, go through a series of self-addressed questions on critical issues, 

and assign scores for different levels of performance. Some key activity areas are: 

8.5.1. 	 Water management; 

8.5.2. 	 Canal maintenance; 

8.5.3. 	 Agriculturalpractices; 

8.5.4. 	 Organizational capacity; and 

8.5.5. 	 Institutionallinkages 

THIS PROCESS OF self-evaluation not only leads to a group getting an objective 
picture of its own performance, but is also valuable in many ways: for the 
education of the members; for identification of shortcomings and remedial 
measures; to facilitate communication among members; to set priorities for 
improvement; and to identify training needs. This self-assessment process can be 
aggregated at scheme level and then at provincial and national levels for overall 
evaluation of the programmes and their impacts. 

8.6. 	 THE FOLLOWING ESSENTIAL indicators are suggested for the M&E of the performance of 
irrigation systems: 

8.6.1. 	 EFFICIENCY OF WATER use, indicated simply by seasonal water issues at the 
respective levels of the irrigation network, per unit acre; 

8.6.2. 	 PRODUCTIVITY OF LAND use, indicated by yield per unit area per season, for 
each different crop; 

8.6.3. 	 PROFITABILITY, INDICATED BY net income per unit area per season, for different 
crops; 

8.6.4. 	 PRODUCTIVITY OF WATER use, indicated by yield and income per unit volume of 
water; and 

8.6.5. 	 EQUITY, INDICATED BY head-tail differences n the efficiency of delivery and of 
water use. 

8.7. 	 THE PROPOSED M&E systems should receive support from the government initially, 
incluaing financial support to cover expenses required for training farmers and officials, 
and for logistical needs of conducting training programmes and workshops. 

8.8. 	 THE M&E OF perfornance of irrigation projects should be a function of the O&M 
divisions of the various irrigation agencies. 

24 



8.9. 	 THERE MUST BE M&E units at national, provincial and project levels of each irrigation 
agency. The monitoring activities of all these agencies should be coordinated at the 
national level by the Central Coordinating Committee on Irrigation Management 
(suggested in section 5.2.1 of this paper). 

8.10. 	 A SUB-COMMITTEE OF the Central Coordinating Committee on Irrigation Management 
should function as a task force for monitoring progress of the implementation of the 
participatory management policy and turnover process. 
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Chapter 9
 

LEGAL ISSUES
 

T IS ESSENTIAL to provide appropriate laws for the recognition of FOs and to give them the 
necessary authority to effectively implement their various activities under the government's 

new participatory management policy in irrigation schemes. To achieve this end, it is necessary
that irrigation legislation should contain much flexibility to accommodate necessay changes in 
micropolicy from time to time. This necessity had been recognized in many of the past Irrigation
Ordinances. Irrigation legislation, by itself, cannot bring about better farmer participation.
However, it can greatly assist in ensuring the sustainabiliy of FOs and the participatory system 
of management. 

The existing aws relating to irrigation management in Sri Lanka are outdated and do not 
provide support b.,even the immediate needs of the participatory management system which is 
now the policy of' the government. Hence, pending the probable complete revision of the present
Ordinances, two important legislative steps are being taken by the government. They are: 

enables farmers' organizations to obtain legal recognition and corporate status by registering with 

i. Amendments to the Agrarian Services Act (already approved by Parliament); and 

ii. Amendments to the Irrigation Act (awaiting approval). 

The urgent issues covered by these amendments are: 

i. Legal recognition for farmers' organizations and delegation of authority; 

ii. Amendments to the present provisions of the Irrigation Ordinance in relation to the recovery 
of 0 & M rates rom farmers; 

iii. Amendments to the procedure of "kanna meetings;" and 

iv. Institutionalization of the Project Management Committee 
Committees in jointly managed irrigation schemes. 

and Sub-Project Management 

The recent amendments to the Agrarian Services Act would partly cover item (i) above. 7t 

the Commissioner of Agrarian Services. The question of giving authority to FOs in major
irrigation schemes will, however, have to be settled by making provision by way of amendments 
to the higation Ordinance, The issues listed under (ii) to (iv) too will have to be dealt with in the 
same manner. 
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It will be noticed that the proposed legal provisions described above will only cater to the 

more urgent needs of participatory irrigation management. There still remains the need for a 

complete review of legislative provisions in respect of water resources in general and irrigation 

use in particular, in order to determine the most appropriate cause of action for the future. In 

doing this it should be ensured that the provisions relating to Provincial Councils under the 13th 

Amendment to the Constitution and connected legislation are also taken into consideration. In 

such a process there could be two alternative approaches: 

i. 	 To formulate a comprehensive Water Resources Act with provision for relevant government 

agencies to frame regulations for the various sectoral uses of water; and 

ii. 	 To fo'inulate a new Irrigation Act to replace the existing Irrigation Ordinance, with 

provision for the irrigation agencies to frame regulations under it. 

The question of legal issues in wvter resources planning and development, and in irrigation 

management, will be more fully dealt with in Policy Working Paper No. 10. Specific proposals 

for legal changes together with an implementation strategy will be included therein. 
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Chapter 10 

SUMMARY OF RECOMMENDATIONS 

10.1. Turnover 

10.1.1. THE GOVERNMENT SHOULD turn over for self-management by FOs all those 
systems which are less than 400 ha command area, by the year 2000; and bring
under joint-management all schemes having than 400 ha atmore the earliest 
possible time; 

10.1.2. 	 IMPLEMENTATION OF THE turnover programme should be in phases, at various 
levels; and 

10.1.3. IN ORDER FOR the turnover programme to be successful, there must be a clear 
and open budgeting and accounting system at scheme level, operated jointly by
the agency and the FOs, through the PMC. Decisioi-s on expenditure of funds 
provided by the government will be taken by the PMC subject to clear criteria 
that would be developed and agreed upon for establishing priorities. 

10.2. Agency Changes 

10.2.1. 	 THE AGENCIES SHOULD obtain professional management assistance to carry out 
a formal strategic planning process; 

10.2.2. 	 THE AGENCIES SHOULD re-structure their management processes including 
decision making, authority structure, communications and incentives; 

10.2.3. 	 EACH AGENCY NEEDS to establish a strong institutional development unit (IDU)
staffed by appropriate and experienced persons, for promoting
institution-building and for facilitating the change process within agencies; and 

10.2.4. 	 EACH AGENCY SHOULD establish a high-level "working group" or task force to 
plan, encourage and guide the process of change. 
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10.3. Research 

10.3.1. 	 A RESEARCH MANAGEMENT unit should be set up in the Irrigation Department 
to develop a capacity for identifying research needs, getting the research done, 
and communicating and utilizing the results; and 

10.3.2. 	 IN DEVELOPING NEW technologies for irrigation, a Joint Research Committee 
should be instituted, with participation from both the Irrigation Department and 
the Department of Agriculture. The committee should also include the Mahaweli 
Authority, IMD, DAS, AR&TI, IIMI, universities and the private sector. 

10.4. Coordination 

10.4.1. 	 A "CENTRAL COORDINATING Committee on Irrigation Management" should be 
instituted at the national level, chaired by the S/L.I.& M.D. and including the 
S/A.D.&R., together with the relevant officials of both ministries and 
representatives of other agencies involved in irrigation management; 

10.4.2. 	 SUITABLE CGORDINATING BODIES should also be set up at the provincial, district 
and divisional levels. This should be the responsibility of the Central 
Coordinating Committee; 

10.4.3. 	 IN JOINT-MANAGED SCHEMES, coordination at the project level will be effected 
by means of the Project Management Committee (PMC) and the Sub-Project 
Management Committees (S/PMC); and 

10.4.4. 	 FOR VILLAGE SCHEMES, coordination should be effected through a committee 
composed of representatives of the cluster of schemes falling within a defined 
hydrologic boundary. 

10.5. Building FOs 

10.5.1. 	 INSTITUTIONAL ORGANIZERS SHOULD be used as catalysts in the transformation 
process related to building FOs; 

10.5.2. 	 SELECTION OF FRs by consensus method or election should be left to the choice 
of the FOs; 

10.5.3. 	 THE TERM OF office of FRs should also be a matter for decision by individual 
FOs. However, specifying holding of re-elections on a regular basis appears to be 
a useful arrangement; 

10.5.4. 	 FOs AT LOWER levels should federate themselves up to the project level. In the 
case of large (jointly managed) schemes, this could be done by the formation of 
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committees composed of DCO farmer representatives at the sub-project and 
project levels; and 

10.5.5. IRRIGATION AGENCIES COULD enlist the assistance and participation of NGOs in 
building FOs on the conditions indicated in the paper. 

10.6. Training and Education 

10.6.1. 	 A NATIONAL TRAINING policy is needed in respect of the development of 
farmers' organizations and the institution of the participatory management 
process. It should ensure that training is essentially needs-based and reaches 
beyond the technical aspects of irrigation and agriculture. 

10.6.2. EACH DEPARTMENT/AGENCY dealing with FOs should develop its own master 
plan for training. This should be done with effective feedback from FOs. 

10.6.3. 	 ADEQUATE FINANCIAL SUPPORT for T&E activities should be provided by the 
government or by outside donor agencies. FOs should also be able to seek and 
receive financial assistance from outside sources for training needs andover 
above the training inputs from line agencies. 

10.7. Monitoring and Evaluation 

10.7.1. 	 AN M&E SYSTEM of performance must be developed at each level as part of a 
larger information sys:em related to an overall implementation plan; 

10.7.2. 	 THE M&E SYSTEM should not demand heavy recurrent additional costs, and 
must be implemeitable through the new institutional arrangements for irrigation 
management; 

10.7.3. THE M&E SHOULD be a function of the O&M division of each irrigation agency.
Each agency should have M&E units at the national, provincial and project levels 
for effecting proper coordination; and 

10.7.4. 	 A SUB-COMMITITEE OF the Central Coordinating Committee on Irrigation 
Management should function as a task force for monitoring progress of the 
implementation of the participatory management policy and turnover process. 

10.8. Legal Issues 

10.8.1. URGENT LEGAL PROVISION is needed for effective implementation of the 
participatory management process. This should be through the proposed 
amendments to the existing Agrarian Services Act and the Irrigation Ordinance; 
and 
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10.8.2. 	 IT WILL BE necessary to formulate a new Water Resources Act and a new 
Irrigation Ordinance to incorporate the other changes proposed in Policy Paper 
No. I of IMPSA. This activity should be commenced with the institution of a 
multi-disciplinary core group of persons to initiate and steer the process in 
accordance with the suggestion made in this paper. 
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