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EXECUTIVE SUMMARY 

This paper analyzes two policy reform processes 

assisted by the Irrigation Support Project for Asia and 

the Near East (ISPAN) to determine what guidance 

they offer to other USAID Missions and cooperating 

countries. The paper reviews these two approaches, 

one in Tunisia and the other in Sri Lanka, to: 

* assess their effectiveness in helping cooperating 

countries formulate and implement policy, 

" determine their adaptability to other countries; and 

* 	 identify the role USAID Missions can 

reasonably play in policy reform. 

The paper also discusses ways that USAID Missions 

can effectively use technical assistance for policy 

formulation and also tailor their own efforts to local 

conditions, including dhe style and operational 

procedures of the cooperating countries. Finally, the 

authors present lessons leauned from both experiences 

that may guide Asia and Near East USAID Missions 

in future policy change efforts with these and other 

cooperating governments, 

The National Strategy for Potable Water 

A USAID-funded project in the early 1980s had 

improved existing water points and had drilled and 

motorized bore holes in areas without convenient 

access to other sources of potable water, but many of 

these systems were falling into disrepair by mid

decade. Rising costs and declining resources 

foreshadowed the government's decreasing role in 

operation and maintenance (O&M) and led to the Rural 

Potable Water Institutions Project in 1986. This project 

introduced the concept of organizing potable water 

users into associations such as those already existing 

for farmers in irrigation schemes. These new 

associations were expected to assume a share of the 

O&M costs and responsibilities for rural potable water 

systems. 

By the end of 1987, water user associations (WUAs) 

were operating in two governorates, and the concept 

had spread to another. These WUAs sparked interest 

at the national level, where changing political and 

economic realities spurred a move toward 

decentralization and devolution of responsibilities. 

Legislation over the next several years granted potable 

water WUAs the same legal status accorded existing 
irrig iion user associations. By granting these groupsup 

a defined institutional structure, this legislation 

provided the policy foundation for a national WUA

organizing effort. Genie Rural, a department of the 

Ministry of Agriculture, announced its intention to 
promote a national strategy and instructed its 

governorate offices to begin organizing WUAs that 

would assume maintenance responsibility for rural 

potable water systems. 

The USAII) Mission in Tunis supported this decision 

with an allocation of $1 million in Rural Potable Water 

Institutions Project funds to develop and implement an 

action phln to buttress the national strategy. As 

developed, the action plan encompassed activities to 

help define the methodology, processes, and materials 
needdt 	 bein siftng &M responsibilities from the 

needed to beoin shifting 

central government to water user associations, and to 

nurture these groups to a point where they could 

manage complex potable water systems and, in tne 

longer term, serve as institutional bases for locally 

initiated community development activities. 

The IrrigationManagement Policy Support 
Activity (Sri Lanka) 

During the mid- to late-1970s, the concept of 

participatory management of irrigation systems began 

to gain favor in Sri Lanka. From field-based 

experiments in user maintenance, a national 

participatory management policy and program 

gradually evolved. The program rested with the 

Irrigation Management Division (I MD) created in 1984 
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within the Ministry of Lands, Irrigation, and Mahaweli 

Development (MLIMD) to introduce participatory 

management in all of the country's major irrigation 

schemes. 

As the years passed, however, it became apparent that 
hadyetassmedno frme orgniztio ullO&M 

no farmer organization had yet assumed full O&M 
or field canal

for any distributoryresponsibility 
system. Despite years of field efforts, a new 

government agency, and even a cabinet paper stating 

the national policy of participatory management, the 

process had failed to take hold. In sum, the program 

needed to move from a broad policy declaration to a 

genuine implementation stage in which laws were 

changed, institutions restructured, and responsibilities 

officially and effectively transferred. 

In discussions with USAID, senior MLIMD officials 

expressed the need for a detailed implementation plan 

that would lead to genuine participatory management. 

As a result of these discussions, USAID contracted 
with a consultant for preliminary design 

recommendations. Initially, there were three: a policy 
planning process, specific legislation, and a 

mapagement information system tailored to the new 

participatory approach. These recommendations were 

approved by the MLIMD Secretary. The report also 

recommended that USAID fund the process, known as 
the Irrigation Management Policy Support Activity 

(IMPSA). 

A secretariat of several local professionals was set up 

to implement IMPSA, aided by studies and working 

papers prepared by consultants. T'e key element in the 

IMPSA process was consensus building, to be achieved 

through the efforts of the ad hoc Irrigation 

Management Policy Advisory Committee (IMPAC). 

This committee was set up specifically to provide 
policy/ guidance and help assure the acceptance and
iplemguidnenta ndf p reomenatnaMsA Iasd
implem en tatio n o f IM PS A reco m m i en dat io ns. It w asgi 

anticipated that, by building broad-based consensus infavor of the proposed policy changes, the government
oliy cange, 

could take the necessary steps to put the new policies 

into effect. 

favo ofthe ropsed te goernent 

Policy issues included a vision statement; roles, 

responsibilities, and needs of institutions that would 

assume system O&M; institutional changes needed to 

effect nationwide participatory management; financing 

for system O&M; and analysis of the departments and 

agencies under MLIMD. The final step of the IMPSA 
process was for the IMPSA Secretariat to help IMPAC 
prepare an overall set of recommendations on 

rr an aement o f r i e a n w i 
irrigation management policy for Sri L-anka, which 
wolbesmitdfrgvnetaco. 

Conclusions 
At their core, the two policy processes shared certain 

characteristics: both helped cooperating governments 
implement a pre-existing public policy; both envisaged 

the transfer of O&M responsibilities from government 
to water user associations; and both emphasized 

participatory approaches to policy formulation 

(although the methodologies were different). 

There were, however, important differences between 

the two efforts. The Tunisia process focused on 
meeting immediate concerns of senior government 

policymakers, and included them in the entire process. 

By contrast, the process in Sri lanka stressed 
consensus building and depended upon ad hoc groups 
that lacked official authority to implement policy 

recommendations. The Sri Lankans also chose to 

address issues beyond participatory management, thus 
diffusing their original agenda. Another difference lay 

in the government levels that became involved in the 

process: for example, Tunisia's provincial governors 

and tiehegus believed the policy changes met an 

important need in the rural areas of the provinces and 

facilitated work with constituents. 

Lessons Learned 

The two experiences demonstrate that, even within a e p o cy a a l k e w t r m n e e t , o g n r c 

given policy area like water management, no genericapproach to policy formulation can apply to all 
situations. However, the two experiences do provide 
si onH eer, tht exeren dopod 

some important lessons that are relevant to most 
policy-change situations: 

Sn es olicantinot revolutionary. 
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" Successful policy change requires the involvement 
and support of a cadre of strongly committed 
senior government policymakers, who see the 
process as one that will be useful to them. 

" More helpful to policy change than charismaticleadership is leadership continuity. 

U 	 When attempting to change policy, it is vital to 
minimize the number of institutions affected. 

IMajor policy change must be based not on 
generalities but on solid field data and analysis. 
The more complicated the policy change, the more 
important reliable data and high-quality analysis 
become in the process. 

" 	 The distinction between top-down and bottom-up 
approaches to policy formulation is an artificial 
one. Successful policy change requires support and 
commitment at both grassroots and senior policy 
levels. 

IN 	A specific policy-change process should never be 
used as the occasion to address other peripheral or 
unrelated problems. 

A policy-change process generally needs support 
from more than one major donor. When USAID 
is one of these, it is critical that the Agency 
coor-dinate closely with all other donors at all 
stages. 

Although these lessons would apply to most change 
efforts, it is important to remember that projedt 
activities often take place within highly specific 
geographic, social, and sectoral contexts. Not all 
history is shared; not all experience is equally valued. 
Thus, USAID Missions should approach each 
collaborative opportunity as an individual case calling 
for its own particular design. 

Principal Characteristics of a Successful Policy 
Reform Process 

Derived from the policy approaches in Tunisia and Sri 
Lanka, the following process characteristics appear to 
be good indicators of a high potential for success in 
any policy reform process: 

E 	 The process is supported by an appropriate 
macroeconomic and legal framework. 

Policy changes are based upon field-tested modelswhich are replicable. 

* 	 Policy changes are seen as economically and 
socially desirable by all parties-they create no 
"losers." 

N 	 The process is directed by a core group of well
trained, experienced, and motivated government 
officials. 

m 	 The process is iterative, flexible, and consultative. 

N 	 The process tailors technical assistance and other 
inputs to address issues identified and agreed to by 
senior government officials. 

• 	 Process outputs are seen as having direct utility to 
senior government policy decision-makers. 

U 	 The process tailors implementation activities to 
local financial and personnel capacities. 

E 	 The process stresses and facilitates interministerial 
participation and collaboration at the national and 
regional levels. 

* 	 The process is actively supported by other major 
donors. 

While experience has shown that it is rare to find a 
cooperating country situation which embodies all of 
these characteristics, careful analysis of a policy 
reform opportunity earlier in the design stage should 
allow USAID Mission staff to determine whether or 
not the reform envisaged has a high probability for 
success in implementation. 
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INTRODUCTION 

Background E assesses the effectiveness of the two approaches in 
helping cooperating -ountries formulate and 

Over the past decade, tie U.S. Agency for implement policy; 

International Development (A.I.D.) has stressed policy 
reform in its work with cooperating governments. N determines the adaptability of the approaches to 

A.I.D.-funded technical expertise has played an other countries; and 

important role in policy formulation and E identifies the role USAID Missions can 
implementation eflbrts in many countries, even when reasonably play in policy reform. 
the Agency is not the major financial donor. The size 
of its role is often attributed to A.I.D.'s unique The paper also discusses ways that USAID Missions 
contributions to the "softer" side of development, such can effectively leverage technical assistance for policy 
as institutional development, user participation, and formulation and tailor their policy-formulation efforts 
human resource development. Along with technical to local conditions, including the style and operational 
assistance and commodity procurement, assistance for procedures of the cooperating countries. Finally, the 
policy reform efforts will likely continue as a major authors present lessons learned from both experiences 
focus of most Mission programs,. that may guide Asia and Near East USAID Missions 

in future policy-change efforts with these and other
Increasingly, USAID Missions are supporting policy cooperating governments. (The scope of work for this 
analysis, formulation, and implementation efforts as sd 

opposed to costly infrastructure projects. Such 

assistance frequently takes the form of support for 

field-based studies from which policy recommendations 
are drawn. New policies are often formulated in an Program Descriptions 
iterative process that elicits the active participation of ISPAN has now worked with many USAID Missions 
private users and government officers and draws upon and cooperating countries to formulate policies and 
their experiences. strategies for water management and use. Two 

important efforts were the National Strategy to Create 
and Monitor Water User Associations in Tunisia and 

Objectives the Irrigation Management Policy Support Activity 
(IMPSA) in Sri L'inka. Both shared certain features: 

two policy reform processes inThis paper analyzes 

Tunisia and Sri Lanka, assisted by the Irrigation they were designed as two-year activities involving 

fr siaan thtrie Near East (ISPAN), expatriate and local technical-assistance experts; theySupor PrjetSupport Project for Asia and Nar as (IPA), built upon previous USAID-funded project 
n t re collaorati e plemetto determine what guidance they offer to other USAID expe 

Missions and cooerating countries. The paper: experiences; they were collaboratively implemented byMissonsandcoopratng Th Missions and cooperating countryounries paer:USAID 



governments; and they produced a series of policy associations that would operate much like those already 

papers and embodied in their implementation certain in existence for farmers in irrigation schemes. These 

strategic approaches to improved resource WUAs were expected to share the responsibilities 

help paymanagement. At the same time, however, the two relating to rural potable water systems and 

programs differed significantly in their approach. For the costs. 

a detailed analysis of the Tunisian and Sri Lankan 

policy programs, see Appendices B and C. The By the end of 1987, the development authority had 

essential elements of each program, however, are organized WUAs !n the Governorates of Kasserine and 
Gafsa, and the concept had spread to the adjacent
Governorate of Kairouan. The successfully functioning 

WUAs in central Tunisia sparked interest at the 

national level, where shifting po!itical and economic 
National Strategy for Potable Water User attitudes were moving government policies toward 

Associations (Tunisia) 	 greater decentralization. These WUAs, however, 

lacked the legal status and institutional frainewoil4 toPrecursors of the Action Plan 
collect funds from their members and spend them as 

Although USAID assistance to the national strategy for independent entities. 

water user associations (WUAs) began only in 1990, 
Between mid-1987 and mid-1990, the GOT passed key

community participation 	 in water-point exploitation 

in rural Tunisia. In areas legislation granting WUAs the same legal status was hardly a new idea 
long carried out accorded existing user associations within publicbordering the desert, farmers had 

irrigation perimeters. This legislation gave these newer group management of water resources in the oases. 


And, during the colonial era, French administrators groups a defined institutionzal structure and,
 

instituted a program for local associations around water collectively, provided the policy foundation upon
 

which to build a WUA program tinder a national actionpoints to recover a tax on 	water users. 
plan. 

Following independence, the Government of Tunisia 

(GOT) abolished the existing association system and Acting upon the establishment of this new national 

policy, Genie Rural-the agency responsible for mostassumed the ftll costs of installing and operating all 
policy of the water systems in rural Tunisia-announced itsnontraditional rural water systems. This 

continued essentially unchanged for two decades, until intention to promote a national strategy for WUA 

creation and instructed its governorate offices to begin
rising costs and budgetary shortfalls signalled the 

infeasibility of full public subsidization of the systems. organizing committees to take over local operation and 

maintenance (O&M) of rural water systems. The 

To improve rural access to potable water in the USAID Mission in Tunis supported this decision and 

Governorate of Kasserine, USAID funded the Rural allocated $1 million in Rural Potable Water Institutions 

Potable Water Project in the early 1980s. Implemented Project funds to develop and implement an action plan 

by the Central Tunisian Development Authority, this to help the GOT develop a national strategy for WUA 

project improved existing water points and drilled and promotion. 

motorized boreholes in areas without convenient access 
same time, another major donor supportingto other potable-water sources. 	 At the 

potable water systems in rural Tunisia-the German 

Costlier and more-complex water delivery systems Development Bank (KfW)-expressed its support for 

followed earlier projects that had tried unsuccessfully the WUA concept. It then stipulated that WUAs be 

to install less-sophisticated technologies for drawing formed in communities where KfW-funded water 

water. Deteriorating systems and declining national systems were planned or already operating. 

resources, however, led USAID to support the Rural 

Potable Water Institutions Project in 1986. This prcject 

introduced the concept of potable water user 
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Plan Formulation Cotnunissariat Regional dit Developeinent Agricole 

(CRDA) directors, community organization specialists,
The objective of the action plan was to develop a Genie Rural technicians and, in Kasserine, Ministry of 
natio srateyefore, foin atin monitog hble Health representatives. In both governorates, the team 
WUAs. As developed, the action plan would help visited selected WUAs to gain a general understanding 

defie te mehodlogy nd mterals of creation and operation issues through discussionsprcesss, 
itm and oice r 

needed to begin shifting responsibilities for Tunisian w 
with WUA members and officers. 

niral water systems from the central governme.nt to 
local communities. Besides providing a mechanism for A major task for the design team was to create an 
the transfer of water-cost recovery, the plan would action plan compatible with KfW-financed potable 
also help the GOT develop and implement a national water projects. To ensure collaboration, the team held 
policy to nurture the organizational structures discussions with KfW representatives, who 
communities needed to manage complex potable water accompanied the team on its field visits. Following 
systeims. Over the longer term, these structures would these visits, the team drafted a preliminary plan outline 
serve as institutional bases fbr locally initiated and reviewed it with representatives of USAID, KfW, 
community-development activities. CRDA/Kasserine, and Genie Rural/Tunis. The views 

of these representatives were incorporated into the finalAfter President Ben Ali announced his support in
 
plan.


January 1989 for a national WUA effort, USAID design of the action 

began a dialogue with national and regional Also incorporated into the plan design were the 
government officials about ways it could aid complementary interests of both USAID and KfW 
implementation. In early 1990, USAID, KfW, and the regarding the external assistance they would provide to 
GOT agreed to collaborate on the policy the GOT in developing WUAs. For example, while 

implementation process. The action plan was then USAID would aid the GOT's development of a 
formulated, in February 1990, by a team representing methodology and processes for creating WUAs on a 
three A.I.D. centrally funded projects: ISPAN, the national scale, KfW would finance approximately 80 
Water and Sanitation for Health (WASH) Project, and potable water projects throughout Tunisia. 

the Systems Approach to Regional Income and Under KfW's agreement with the GOT, no new 
Sustainable Resource Assistance (SARSA) Cooperative projects would be started until WUAs were formed on
Agreement.prjcswudbstreuniWUswrfoed n 

site. Given their complementary activities, USAID and 

Initially the design team met with Genie Rural/Tunis KfW agreed to a number of specific steps to ensure 
officials to hear their views on actions needed to closely coordinated implementation of their parallel 
develop a national strategy and also to achieve a activities. Finally, KfW agreed to allocate funds to 
common understanding of Genie Rural's goals. The support collaborative work under the action plan, finds 
team then visited water projects in Kasserine and that would be used to promote WUA development in 
Kairouan, governorates chosen because they had both the KfW project areas. This allocation covered such 
created WUAs. Staff in Kasserine had used the items as computers, training materials, and vehicles for 
approach developed in the USAID-funded Rural community organization specialists in each 

Potable Water Institutions Project; that approach had governorate. 

been modified for u. :aKairouan, essentially without 
external subsidization. The policy agenda developed under the action plan

identified II specific items. As designed, the plan 
To identify the types of studies, training activities, encompassed four categories of activity: 
workshops, and procurement required to formulate a 

national strategy, the team discussed differing 
approaches to WUA formation with Genie Rural staff N pilot project monitoring; 

in both governorates. Discussions also took place with 
* training; and 

3 
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* 	 finalization and synthesis. 

Plan Implementation 

The original action plan envisaged 21 separate 

activities. Of these, all but two were carried out. (At 

the request of Genie Rural, full development of a 

management informatian system was later incorporated 

into the scope of work for a new KfW-financed project 

due to start in March 1993. The evaluation of prior 

training experiences was not carried out because there 

was an overriding prior;ty to develop a training system 

that could address al! of the WIJAs' trainin- needs.) 

A training component added to the action plan included 

two workshops to improve coordination and planning 

between the CRDAs and the regional offices of the 

Direction d'Hygiene du Milieu et (de atProtectionde 

I'Environnement in 20 governorates as a way to better 

integrate hygiene education in WUA promotional 

activities. For a complete agenda ofI action plan 

activities and their timing, see Table I in Appendix B. 

During the implementation process, several key outputs 

aided GOT officials in developing the national WUA 

program: 

" 	 national strategy statement for WUA development; 

WUA creation and" 	 procedures manual for 

promotion; 

policy statement and procedures manual for rural* 
water system maintenance; and 

" 	 training guides for WUA presidents, treasurers, 

members, pump operators, and health educators. 

In addition to these outputs, the plan implementors 

produced a series of program reports, promotional 

materials, and training guides to support 

implementation of the national strategy. Also, KfW-

supported project activities provided opportunities to 
learn more about the WUA creation process, which 

IISAIDaided the development of a national strategy.financed the development of training materials and 

institutional approaches for WIJA creation that were 
tested in KfW sites. 

In addition to the products just listed, a number of 

significant outcomes helped to move the national WUA 

program forward: 

0 	 better understanding of the issues the action plan 

needed to address hygiene education, 

modifications to the financial management system, 

definition of training needs, clarification of 

maintenance responsibilities, and determination of 

the institutional support needed; 

0 	 an increase in trained governorate-level officials 
able to implement the WUA program; 

* 	 new linkages with other concerned ministries; 

E 	 a clear direction for the future, including 

determination of short- and medium-term 

priorities; 

* 	 broad acceptance of the national strategy and 

demonstrated commitment at all levels to car.y it 

out; 	and 

* 	 a pool of Tunisian consultants to aid the 

implementation of the national strategy. 

Irrigation Management Policy Support Activity 

(Sri Lanka) 

Precursors of the Irrigation Management Policy 

SupportActivity (IMPSA) 

Irrigated agriculture is critically important to the Sri 

LAnkan economy; investments in irrigation, for 

to become selfexample, have enabled the country 
sufficient in rice. With the right policies, Sri Lanka 

could become a major agricultural exporter. 

Of the approximately 550,000 hectares tinder 

350,000 in capital-intensivei 	 mgation, are and 200,000"majorare-cheines managed by the government 

technical support from government agencies as needed. 
During pre-colonial times, Sri Lankan farmers had 

primary responsibility for operating and maintaining
their own irrigation systems. Irrigation management 

4 



became more centralized during the colonial period, 

but farmers continued to do some of the operation and 

maintenance of their systems. Th~is is still the case for 

minor schemes, but farmers have little O&M 

responsibility on major schemes. After independence, 

the government gradually assumed complete 

responsibility for the operatio,., maintenance, and 

rehabilitation of these schemes. 

By the mid-1970s, it had become clear that the Sri 

Lankan gov'-nment could no longer cover all the 

O&M costs of the country's major irrigation systems. 

The government then began to charge irrigation fees, 

a measure that worked for a couple of years. 
Gradually, however, farners stopped paying their fees; 

they did so partly because the fees were more than 
they could afford but aiso because the funds collected 

were not being spent on system maintenance. With 
most farmers refusing to pay, the policy of charging 

irrigation fees eventually became unenforceable. 

Duringy this the conep of' participatoryDuin period, concept 

management of irrigation systems began to gain favor-1strengthen 
in Sri Lanka. At first, system-level managersorganized fatrmers to carry out maintenance tasks 

orgaize farersto ainenane tskscrryOut 

requiring little technical expertise or few resources. 

Although each manager adopted a slightly different 
approach, the common elements of the most successfldapproaches gradually becamle clear. 

From these field-initiated experiments, a national 

participatory management policy and program evolved. 

In 1984, the government created the IrrigationManagement Division (IMNID) in thle Ministry of Lands, 
Iatna ndMhD (I evelopmi eMinstry(MLMnD, to 
Iritroduceaparticipatory Dmanagement iallof te 

intrduc paticpatry i oftheanaemet al 
country's major irrigation schemes. The IMD's majorpormwas the Integrated Management of Major 
program wlevels. 

Agricultural Settlements, which covered 44 of the
irigaioncounry' 200majrcheesthecountry's 200 major irrigation schemes. 

Through a 1989 cabinet paper, the government issued 

a policy directive for the adoption of participatory 

management in all of Sri Lanka's irrigation schemes, 

Despite years of experimentation, however, and the 

establishment of an MLIMD division charged with 

introducing participatory management in the major 

irrigation schemes, no successful systemwide turnover 

of full O&M responsibilities had taken place for 

distributory and field canals. The reason is that the 

policy formulation process failed to move from the 

broad policy announcement stage to the detailed 

implementation stage, in which laws are changed, 

institutions restructured, and responsibilities officially 

and effectively transferred. 

Designing IMPS,/ 

The IMPSA design process began in mid-1988, as the 

cabinet paper on participatory management was 

nearing approval. In discussions with USAID, senior 

MLIMD officials expressed the need for a detailed 

implementation plan for the soon-to-be-announced 

policy. As a result of these discussions, USAID 
brought out an ISPAN conultant to prepare an initial 

report. In his report, the consultant identified three sets 
of actions pivotal to successful implementation of the 

government's participatory management policy: design 

of a policy-planning process to operationalize the broadpolis framiodk prpaat legislatcipator 
policy franiework; preparation of legislation tothe legal basis lor participatory 
srnghenth legalis f ticiatory
management; and estab~lishment of a management 
information system tailored to the new participatory 
inormnt ailore ot new rcipatory 

management approach. The report also recommended 
ta SI rvd PAwt ud ohl 
implement these actions. After the MLIMD Secretary
approved these recommendations, the ISPAN 

consultant returned in 1mid-1989 to design the activity. 

T klemet in the SAtrat wa consesus
building. An IM PSA Secretariat with a full-time staff 
of several local professionals was set up to implement 
IMPSA activities. Studies and working papers were to 
be prepared by local and expatriate consultants, tlhen 

repaed by lcal a xpiat onsutant thenreviewed and discussed at both government and farmer 
The mechanism for achieving consensus within 

government was the ad hoc Irrigation ManagementL 

Policy Advisory Committee (IMPAC), a committee set 
up specifically to provide policy guidance and help 
assure the acceptance and implementation of IMPSA 

recommendations. Chaired by the MLIMD Secretary, 

it included senior representatives from all departments 

and agencies affected by the policy changes. 

government officials who reviewed all consultant 
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reports, participated in policy workshops and seminars, including the Irrigation Department, the IMD, and 

and approved IMPSA working papers before they were the Mahaweli Authority of Sri lanka (MASL). 

submitted to IMPAC for final approval. By the time a
workng ape paer as ubmtte IMPSA's original scope of work called for at workingora plic 	 tow ork ing p ap e r or a p o licy p ap e r w as s u b mlitte d top a e o n a c t pi ; h se r d u s w re o f e 

IMPAC, it had been fully discussed among midlevel paper on each topic: these products were to be 

government officials to reach a general consensus on prepared by thile IMPSA Secretariat and approved by
the policy changes advocated. IMPAC. As the final step of the IMPSA process, thle 

tIMPSA Secretariat would help IMPAC prepare an 

It was anticipated that, by building broad-based overall set of recommendations on irrigation 

consensus in favor of the proposed policy changes, tile management policy for Sri Lanka. These 

government could then take the necessary steps to put recommendations would then be officially submitted to 

the new policies into effect; these would include, as the government for action. 

needed, the isrliance of a cabinet paper, the 

restructuring of key institutions, or the passing of new IMPSA Implementation 

legislation. 
The first IMPSA activity to be undertaken was the 

Because the participatory management policy had been preparation of a vision paper for irrigated agriculture. 

in effect for many years and considerable field Twenty staff working papers were prepared, after 

as which the full IMPAC met several times to craft the 

easily reached on several policy issues to be addressed: final version of the paper. Issued as IMPSA Policy 

I, it laid out the policy changes needed to 
" 	 a broad vision statement relating to the role of Paper No. 

irrigated agriculture in Sri Lanka's long-term create a strong, competitive, and dynamic irrigation 

sector for the twenty-first century.
growth and development; 

vision paper raised a number of policy issues 
" a definition of the roles and responsibilities of 	 Tile 

related to irrigated agriculture, issues that had not been 
institutions involved inl thle operation, maintenance, 
and rehabilitation of irrigation systems under a covered in IMPSA's original scope of work. Although 

irrigation management,only peripherally related tomanagement, and the 
identification of institutional changes needed to put teeise eese ymn MS atcpnsa
policy of participatory' Ithese 	 issues were seen by many I MPSA participants as 

adentiicationpl of prtiiatoryanageend to t critical to the future of the irrigation sector. Therefore, 
effect; the secretariat and the IMPAC working group decided 

the issues should be included in the IMPSA exercise. 

" the identification of the organizational and human Thus, the scope of work was amended to add policy 

resource development needs of the institutions that papers for five areas: agricultural research and 

would have to be restructured to carry out their development; human resource development in the 

redefined roles and responsibilities; irrigated-agriculture sector; macropolicies for land and 
water resource management; trade and fiscal policies 

a comprehensive statement definingL the purpos, as they relate to irrigated agriculture; and investment 

roles, and functions of farmer organizations in the policies for the irrigation sector.L, 

operation and maintenance of irrigation systems; 

As soon as the vision paper was approved and the
* 	 an analysis of alternative arrangements for 

scope of work amended, three policy papers dealing
iancinthe oirrigation. myntenanc,and with 	 farmer organizations, rrigation-system O&M, 

and restructuring of government departments and 

* 	 an in-depth analysis and assessment of the agencies responsible for irrigation management were 

operations 	 organization, and staffing of the quickly completed and approved by IMPAC. These 

three papers provided detailed recommendations fordepartments and agencies under MLIMD, 
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implementing the goverinent's stated participatory 
management policy. At that point, IMPSA's secretariat 
packaged the recommendations into a draft cabinet 
paper .:at was circulated through key departments and 
agencies for approval. Once again, however, the 
Ministry of Agriculture (MOA) raised objections and
the cabinet paper was never approved. While the 
rilemainepol paperas were bep prep e the
remaining policy papers were being prepared, the 

secretariat continued its efforts to gain approval for the 

cabinet paper. 

The final product in the IMPSA process was Policy 
Paper No. 10, entitled Achieving Productivity and 
Prosperity (f Irrigated Agriculture through 
Participator3' Management. This report summarized the 
vision paper, proposed an action plan for implementing 
the government's participatory management policies, 

and presented a summary of the findings and 
recommendations concerning tile overall policy

ri cdeliberations. 
framework affecting the irrigated agriculture sector. 

During this process, IMPSA generated 10 policy 
papers, 50 staff working papers, and 7 special reports. 
(These appear in the bibliography of Appendix C.) To 
reach agreement on the policy papers required 7 
IMPAC meetings, 15 IMPAC working group 
meetings, 5 IMPAC policy workshops, Zand 22 

consultative workshops. Completed in June 1992, the 

activity fulfilled all of thle requirements of IMPSA's 
scope of work as revised in May 1991. 

Proce.SS Outcomes 

IMPSA's impact can be measured in three areas: 
policy analysis and policy papers resulting directly 

from IMPSA activities; changes in the behavior of 

individual agencies and departments as a result of their 
participation in IMPSA activities; and changes in 

irrigation management policy, 

Outputs. The outputs directly attributable to the 
IMPSA process can be summarized as follows: 

IMPSA was able to complete all of its planned 

activities, consultancies, working papers, 

workshops, and seminars, culminating in ten 

policy papers. Taken together, these papers reflect 

well-informed and widely shared views on the 

importance of irrigated agriculture to Sri L'anka's 
long-term growth and development and on how 
best to implement the government's participatory 
management policy. 

w i puced ampe menatins
which, if fully implemented, would finally transfer 
the operation and maintenance of distributory and 

field canals to farmer organizations in all of the 

country's major irrigation schemes. It also moved 
the policy-formulation process from the general 
statements contained in the 1989 cabinet paper to 
a broad action plan for putting the policy into 
effect. (See Appendix C for a summary of this 
action plan.) 

a A third output was the learning and consensus 

building that occurred as a result of the 
workshops, seminars, and IMPAC working group

Many senior government officials 

now refer to IMPSA as the model for building 

consensus, understanding, and support for 
nmltifaceted, complex, and controversial policy 
changes. 

Without question, the IMPSA process has affected the 

irrigation management practices of some departments 

and agencies. Perhaps its greatest impact has been on 
the Irrigation Department. As the organization with 
overall responsibility for assuring the proper 

functioning of the major irrigation schemes, this 
department has an obvious interest in finding ways to 

increase the role of Armer organizations in the 

operation and maintenance of these syst-mns. These 

organizations are now seen as O&M partners rather 

than as subordinate extensions of the Irrigation 
Department that exist merely to carry out its 
instructions. 

One organization on which IMPSA has had an 
unexpected impact is the Mahaweli Authority of Sri 
L'anka. Although MASL representatives participated in 

the IMPSA exercise, there seemed to be general 

agreement that IMPSA recommendations would rarely 

apply to this highly integrated and autonomous 

organization, at least not in the short to medium term. 

However, the former head of IMPSA's secretariat has 
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been named managing director of the Mahaweli 

Economic Agency, which has overall responsibility 

within the MASL for the creation and institutional 

support of farmer organizations in all of the Mahaw Ii 

schemes. With the official approval of the Minister of 

Lands, Irrigation, ani Mahaweli Development, the 

agency has now adopted many IMPSA 

recommendations contained in chapters 2 and 3 of 

Policy Paper No. 10. The MASL could thus become 

the lead agency in the eventual nationwide adoption of 

IMPSA recommendations. 

Despite other successes, IMPSA's impact on the 

Agrarian Services Department of the Ministry of 

Agriculture (MOA), which is responsible for all of the 

minor irrigation schemes as well as for the registration 

of all farmer organizations, is harder to discern, 

Although MOA representatives attended all of the 

workshops, seminars, and IMPAC meetings, they 

frequently disagreed with IMPSA conclusions and 

recommendations. In general, they felt their views and 

concerns were neither adequately considered in IMPSA 

deliberations nor reflected in IMPSA's working and 

policy papers. In essence, the MOA never felt itself to 

be an integral part of the IMPSA process, 

Consequently, IMPSA has had virtually no impact on 

irrigation management practices in Sri Lanka's minor 

irrigation schemes, which cover about 35 percent of 

the country's irrigated area. 

Impact oti overall irrigation management poliocy. As 
important recommendationsIMPSA producednoted, 


relating to the implementation of the government's
 

participatory irrigation management policy, generated 

widespread consensus on participatory management 

among mid- and low-level government officials, and 

changed the behavior in certain key irrigation 

management institutions (notably the Irrigation 

Department and MASL). Given the very large 

investment in Sri Lanka's irrigation systems, and the 

thousands of farmers affected, there is no doubt that 

these IMPSA benefits greatly exceed their cost to 

USAID and the Sri Lankan govermnent. 

Despite its accomplishments, however, the policy 

formulation process begun by IMPSA has yet to 

achieve its original objective: that of bringing about the 

policy changes necessary to implement the 

government's participatory management policy at the 

national level. More specifically. the recommendations 

contained in chapters 2 and 3 of Policy Paper No. 10 

have not been accepted officially by the government. 

Had the government issued a cabinet paper making 

IMPSA's recommendations official government policy, 

implementation would have progressed more quickly. 

Such a paper would have given the departments and 

agencies concerned with irrigation management a 

cabinet-level go-ahead. As it now stands, these 

departments and agencies may still carry out many of 

the recommendations, but they do so at their own pace 

and, in many cases, with no great sense of urgency. 

Past experience indicates that without a high-level 

policy directive, meaningful change will be sporadicanprblyustiale 
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2 

TUNISIAN AND SRI LANKAN POLICY APPROACHES
 

Critical Features 

Tunisia 

The specific policy formulation/implementation process 

tinder study took placL from February 1990 to June 

1992, within the broader context of Tunisia's 

macroeconomic reform and sectoral adjustment. The 

following strategic factors greatly aided the successful 

development of the Tunisian national WUA strategy. 

Vie process proceede(l within an appropriate 

,nacroecniwnwanml legalfraineivork. Efforts uinder the 

action plan and in subsequent implementation under the 

national strategy for WUAs were highly compatible 
w ith an d rein frced by the G O T 's pro gram o fhwh asell 

macroeconomic and sectoral reforms begun in the iid-

1980s. Through this national effort, strongly supported 

by the donor community, the GOT demonstrated its 

commitment to the decentralization of authority and the 

transfer of real decision-making power to local 

government units. It also demonstrated its resolve to 

progressively divest itself of previous commitments to 

activities that could reasonably be transferred to and 

managed by nongovernmental agencies. And, finally, 

the macroeconomic reforms increased pressures on 

government units at all levels for more budgetary 

discipline in public expenditure-particularly with 

respect to recurrent costs-and enforced a cap on civil 

service hiring. 

When coupled with specific legislation between 1987 

and 1990 that encouraged and further defined the 

WUA program, these policy themes created an 

enabling political environment for WUA establishment 

throughout the country. In short, the policy agenda 

embodied within the action plan fit perfectly within the 

broader national economic reform program. 

Policy changes were based upon replicable/hld-tested 
nodelv. The policy changes proposed under the action 

plan and implemented to date under the national 

strategy were, in large part, extensions of or 

derivations of WUA management models previously 

developed and field-tested in Kasserine, Kairouan, Kef, 

and Gafsa. The fact that government officials could 

point to successful examples of WUA participation in 

the management of rural potable water systems in these 

governorates inspired national -level confidence in the 

program's potential. These successes helped officials 

the WUA concept first to their colleagues within u e a d ( i n t s n or t ff n 
the Ministry of Agrictu 

other ministrts. 

All major parties viewed policy c/mange.s as both 

economically and socially desirable, and the 

implementation process generated no significantgroup 

of "losers. " The WUA program's success thus far also 

relates to the simple fact that key participants at all 

levels viewed the substantive policy changes as 

economically and socially justified and desirable. The 

installation of rural potable water systems was seen as 

overdue and as one means of redressing urban/rnral 

disparities. Moreover, the WUA program itself was 

never challenged by any significant groups of 

stakeholders who felt threatened by the envisaged 

policy changes. Facing no serious resistance, the WUA 

program spread very rapidly. Those implementation 

problems encountered-such as the thorny problem of 

the most-appropriate financial accounting system for 

WUAs-appeared to arise more from bureaucrtic 
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inertia than from active resistance to policy changes 
per se. 

trained, erperienced,andnioti'ated GOTodficials. The 

active participation of this group of Tunisian officials 

was critical to the success of the WUA program for 

several reasons. First, the program leaders were 
technically conipetent within their individual disciplines 
and experienced within the GOT bureaucracy. Second, 

they were sufficiently senior in the governmnen: 

hierarchy to both access and influence the highest level 

of decision-makers. Third, they had a well-developed 

Tunisian agenda for WUA development. Fourth, they 

were exceptionally receptivw to outside ideas about 

how best to implement their agenda. Finally, their 

collective experience in toe field gave them the 

confidence to persist when they encountered temporary 

setbacks in implementation. 

Tie process agenda was sharply focuse atnd tightly 
dtfi'Jtd. Progress was greatly facilitated by the policy 

GOT and41operationsagenda developed during the design phase. 

USAID officials played a critical role in maintaining 

the focus on implementation activities they saw as 

essential to the policy changes needed to firmly 

establish the nascent WUA program. Although 

consultants in a few instances advocated extending 

action plan activities to promote more rapid 

development of WUAs as multipurpose community-

development organizations, in the end they tended to 

accept GOT direction. Along t:ese same lines, USAID 

suggested that the action plan exclude irrigation 
associations until the implementation methodology had 
been proven, 


Vhe process was designed to be iteratiive, flexibh', andl 

consultative. Activities unfolded in a step-wise fashion 

over a three-year period, interrupted only by the delays 
occasioned byy the Gulf War, and built one upon the 

other. Carefully phasing their activities, the 

imnplementors developed and trained an activc 
constituency for WUA formation in ten target 
governorates. Then they built upon the accumulating 
field information to formulate reco:;i-mendations and 

implementation schedules for progressively more 
difficult policy implementation problems. Finally, 
toward the end of the actiou plan process, they began 

to expand field activities to the remaining 
governorates. The training sessions, workshops, 
regional and national seminars, and midterin evaluation 
exercise provided well-structured opportunities for 
constructive interactions and feedback from process 

The process tailored technical assistance am other 
in;quts to aldress issues identifiedand agreed to by the 
senior GOT qificials charged with implementing the 

new national strategy. Technical assistance was 

delivered through a judicious mix of respected local 

consultants and experienced expatriates, many of 

whom had long-term resident assignments in Tunisia. 

Collectively, they offered both highly appropriate skills 

and a high degree of continuity over the life of the 

action plan. Additionally, a USAID project officer 

remained in place from June 1988 to April 1991. 

Despite the formal end of USAID participation, several 

of the Tunisian consultants have been hired through 
local MOA contracts and will participate on an 
extended basis in the new KCW project, which begai 

op ea is in Mh 19 3 Thi c t ini i 
in March 1993. This continuity in 

consultant expertise has been matched by a continuity 

in leadership within the GOT ministries and 

governorates. The fact that one can still find influential 

officials and technicians at all levels of the GOT 

bureaucracy who participated in the WUA process 

from its inception is a very important and positive 

influence on the program's future evolution. 

7h process had immediate utility to the GOT, and 

implementation was speci/ically tailored to 
participants'financialandI staff capacities. The fact 
that the WUA program has been able to move forward 
within the government's existing financial and 

has been a major factor inpersonnel constraints 
convincing Tunisian governors and delegwu s to activelysupport program activities. In turn, their participation 
supr oganctvie.Itrthrpriiain
and support has proven to be crucial in fostering the 
development of the nascent WUAs. 

"Te process stressed antd fcilitated interministerial 
participation anl collaboration with regional officials. 
One of the action plan's most impressive 

accomplishments is that it engendered broadly based 
support for the national WUA program. At both 
national and regional levels, evidence suggests that 
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officials and technicians from several key ministries 

have become real stakeholders in the new program and 

are actively participating in joint program planning 

sessions and training opportunities. They are also 

trying tu find creative ways of sharing their resources 

and thus lowering the recurrent costs of field work 
with WUA members, 

Otlher iajor doors actively supported the process., 
The close collaboration among Genie Rural, USAID, 

and KfW in formulating and implementing the action 

plan appears to have been crucial to the success of the 

policy effort. The fact that USAID and KfW reached 
at common position on WUA formation as a precursor 
to the installation of rural water systems they were 

funding certainly lent impetus to the process and 
strengthened the position of Genie Rural officials in 

their negotiations with colleagues in other ministries 

and at senior levels in the governorates. 

Sri Lanka 

A number of factors influenced the implementation of 

Sri Lanka's Irrigation Management Policy Support 

Activity. The following had a particularly significant 
impact upon the IMPSA process. 

The government had an established participatory 
management policy dating from the early 1980s. 

Following the failure of its attempts to collect 
irrigation fees from farmers, the government adopted 

a policy of devolving irrigation management 

responsibilities to farmers. In 1984, the IMD was set 
up in MLIMD to create farmer organizations that 
would operate and maintain their irrigation systems. 

By 1989, when IMPSA was being designed, IMD had 
developed a reasonably successful model for 

organizing farmers for irrigation management. This 

experience provided a solid basis for making the 
government's broad participatory management policy 

operational. 

A strong core team participated in the IMPSAI process. 

Sri Lankans who had been involved in participatory 

irrigation management since the late 1970s were in key 

positions to advance the government's participatory 

management policies. These individuals held senior 

positions in the Ministry of Lands, Irrigation, and 

Mahaweli Development, the Irrigation Department, the 

Irrigation Management Division of the MLIMD. the 

Mahaweli Authority of Sri Lanka, the Ministry of 

Agriculture, and the International Irrigation 

Management Institute. Several were available to work 
directly for IMPSA either as full-time secretariat staff 

or as local consultants. Several expatriate consultants 
with long experience with participatory irrigation 

angementsras consultants. 

There was little continuity in high-level government 
slponsoishipforthe IMPSA poliyfi)rmnulationproces.. 
Although the minister and secretary of MLIMD had 

been directly involved in IMPSA's design and were 
strongly committed to its success, by the time the 

major recommendations were ready for government 

approval, both officials had been replaced. Their 

successors understood and supported the government's 
participatory management policies, but appeared less 

committed to the success of the IMPSA process. As 

yet, efforts to convince them of the importanice of 
accepting and implementing IMPSA's 

recummendations have been unsncessful. 

Polity changes advocated by IMPSA required the 
agreement of several institutions with different 
priorities and concerns. In addition to the Irrigation 

Department and IMD, charges in irrigation 

ranagement policies involved the MASL, the Agrarian 

Services Department and Agricultural Research and 

Training Institute in MOA, and the provincial 

governments. Such a structure created dilemmas for 
IMPSA. First, it did not and probably could not have 
a permanent institutional home. Although IMPAC and 

its working group could have continued the work 
begun by IMPSA's secretariat, IMPAC did not report 

to a senior government official who was committed to 

carrying out its recommendations. Second, when 
several institutions are involved in a major policy 

change, it becomes critical fur the process to address 

each institution'sconcerns aid find common ground on 
issues of major disagreement. In IMPSA's case, 

complete agreement was never reached on the details 

of key IMPSA recommendations. Thus, cabinet-level 

action proved to be problematic. 
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There was a lack of active donor involvement in the 

IMPSA process and a consequent donor uniwilliigness 

to insist upon the implementation of IMPSA's 

recommendations. Several international donor agencies 

are financing irrigation-rehabilitation projects with 

participatory, management components in Sri Lanka. 

Although USAID and the MLIMD nade determined 

efforts to keep all donors informed about the IMPSA 

process, in the end these donors failed to see a 

connection between these recommendations and the 

success of their own projects. As a result, few donors 

made a point of supporting the IMPSA 

recommendations when dealing with the Sri Lankan 

government. 

Policy Reform Processes and Operational 
Strategies 

Tunisia 

According to project impleinentors, two key 

operational factors led tothe successful implementation 

of the action plan (Rosensweig, El Amouri, and 

The first of these was coordinationJennings, 1992). 


with the KfW, which was supporting the installation of 


80 new riral water systemis throughout Tunisia. As 

part of its project, KfW required that each water 

delivery systemn it financed be managed by a WUA. To 

achieve greater coordination, two KfW consultants 

participated in joint discussions with the USAID team 

that developed the action plan and contributed to its 

To maintain this coordination, manydevelopment. 

action plan consultants stopped at KfW offices in 

Frankfurt on their way to and from Tunisia to brief 

KfW staff on their activities, and all reports were 

shared with KfW representatives to keep them fully 

informed. Finally, one of the most comprehensive 

activities-monitoring tile formation of WUAs in 20 

governorates-was directly linked to tie KfW project, 

in that 16 of the 21 sites monitored were KfW-funded. 

The second factor was the pre-implementation decision 

to focus activities in only 10 of the 23 governorates. 

These included six pilot governorates (Siliana, Beja, 
Zaghouan, Mahldia, Sidi Bouzid, and Gabes) and tileI 

had already been establishingfour governorates that 

WUAs (Kairouan, Kasserine, Le Kef, and Gafsa). 


2The 
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reason for the iocus on 10 governorates was to test 

new approaches in a limited number of situations to 

deepen the body of actual field experience and to avoid 

spreading action plan resources and activities too 

thinly. 

Sri Lanka 

In addition to the factors discussed in the previous 

section, over which IMPSA had no control, three key 

strategic decisions influenced IMPSA's final outcome. 

Designers decided to concentrate IMPSA iJoits on 

building broad-basedunderstandingojanl supportfor 

participator) inanagement, instead ofJ'ocusing on the 

most strol,,,lv felt concerns of kty poliayinakers. 

Determining that lack of agreement upon what 

constituted effective participatory irrigation 

management was side-railing implementation of the 
government's longstanding policy, IMPSA designers 

concentrated on building a broad-based consensus 

around what constituted participatory irrigation 

management, why it was needed, and how it should be 

implemented. However, this emphasis tended to 

subordinate key policymakers' concerns (i.e., the 

details of legislative and institutional changes and the 

sometimes minor but nonetheless important differences 

in perspective of the institutions involved). Thus, when 

it caine time for the government to implement what 

had been agreed upon by hundreds of government 

officials, the interest and commitment needed at senior 

policy levels was lacking. 

Although thu' originalprojectdesignJcusedentirelyon 
' is.sues related to partiipatot irrigation manlgemtent, 

the decision was imade early in the implementation 

phase to broaden tie rang' of issu's to include tle 

overall policy franework related to the irrigated 

agriculture sector. A key design decision called for the 

inclusion of a shared vision for the future of irrigated 

agriculture as an integral part of building a consensus 

on participatory irrigation management. IMPSA 

vision by preparingsucceeded in creating this shared 

working papers and conducting workshops on a large 
number of critical issues affecting irrigated agriculture, 

including agricultural technology development, crop 

diversification, trade policy, the role of the private 



sector, and investment policy. There is general Status of Policy Reforms
 
agreement that this process was successful and
 

valuable. It had two negative effects, however, in Tunisia
 

terms of IMPSA's impact on irrigation management USAID assistance to WUA program development 

policy. First, it diverted management attention and ended in mid-1992, with the final regional and national 

IMPSA resources away from specific participatory seminars on the action plan. This section updates the 

management issues that could usefully have been GOT's program actions during the eight months since 

addressed more fully. Second, the broader focus USAID assistance ended. 

complicated the policy agenda and made it more 
difficult to reach agreement on the set of policyCMIA Growth 
recommendations to be submitted to the government. 

This turned out to be a major reason why the The WUA program has experienced considerable 

government has not yet officially accepted IMPSA's growth since the decision to extend efforts beyond the 

irrigation management policy recommendations, field experience in four governorates. By the end of 

1992, there were 1,354 legally constituted WUAs in 22 Although the original design emphasized the need fi)r
a deail,,lactonpan o il~eent he ovenmet's of Tunisia's 23 governorates, although tile number of a detailed action plan to impqlement the gowernment '5 

er goemorte varied from aWU~s high of 235 in
lesign WUAs r governortparticipatory management poliL, the final 

stoppedl short y1 specifxing in dletail the' j1olicy', Kairouan to a low of 10 in Ben Arous. (Note: There 

i/it'he are no WIJAs in the Tunis governorate becauseinstitutional, and legislative actions n to the 

fi'ect. This lack of area was already covered by urban water supplynew polic agentla idlv into , 
specificity was a direct result of the decision to focus systems under the Soci0te Nationale dE'ploitationet

de Distribution des Eau (SONEDE), the Tunisian 
on consensus building instead of policy national water company.)
 

implementation. By concentrating on the former,
 

IMPSA succeeded in greatly increasing the Table 2 in Appendix B shows the status of all legally
 
understanding of and support for effective participatory constituted WUAs in Tunisia by location and type.
 

management. A negative consequence of this focus,
 

however, was that less attention could be given to Legislation and Agreement changes Pertaining to
 
making IMPSA's final policy recommendations easily IAs
 

implementable. As a result, INIPSA policy and
 
working papers often lacked detail on the institutional Since mid-1992, there have been a number of
 

reforms, new legislation, farmer organizuation significant achievements in modifying the status and/or
 

responsibilities, and financial management systems operations of WUAs and in strengthening the overall
 
needed to effectively implement the government's program. With regard to legislation, two additional
 

participatory management policy, decrees were promulgated. Decree No. 92-2160 of 14
 

December 1992 modified the text of Decree No. 87-
When the IMPSA exercise ended, there was no 1261 of 27 October 1987 relative to WUA organization 
implementing unit within the government that was able and financial management. Decree No. 92-2229 of 21 
and/or willing to continue the policy reform process. December 1992 completed the process of modifying 

Thus, although there is now remarkable agreement the regulations governing WUA financial management, 
among INI 5A participants onl the nature of in line with recommendations contained in the final 

participatory irrigation management andI how it should action plan report. 
be implemented, few specific actions are ready to be 
submitted to the Sri Lankan government for its In addition to legislative actions, a contractual 

approval and implementation. agreement (convention-cadre) was formalized on 24 
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October 1992 between the Directors General of Genie 

Rural and the Agency for Agricultural Extension and 

Training (Agenc' dc hi Vulgarisation et de la 

FornationAgricols, or AVFA), of the Ministry of 

Agriculture to cooperate in the realization of the 

training program outlined in the national strategy for 

WUA promotion. Under the agreement, AVFA 

personnel and local consultants who previously worked 

under the action plan will design and implement a 

series of training-of-trainers workshops for WUA and 

government personnel in the 13 governorates not 

covered by action plan activities. 

Finally, the project agreement for the next phase of the 

GOT-KfW collaborative WUA program was finalized, 

and project operations were to begin in March 1993. 

Under this agreement, KfW will provide expatriate and 

local consulting expertise and other resources to 

continue implementation of the national strategy for 

WUA creation and support, as first promulgated under 

the USAID-financed action plan. 

Sri Lanka 

The IMPSA exercise ended in June 1992. At that time, 

final recommendations were submitted to the 

government for approval and implementation, although 

it has not yet accepted them officially. (Key 

recommendations appear in chapters 2 and 3 of Policy 

Paper No. 10.) Nevertheless, at least one agency-the 

MASL-has begun to implement these 

recommendations on its own. This came about partly 

from a career move by the former head of the IMPSA 

Secretariat, who was named Managing Director of the 

Mahaweli Economic Agency (MEA). Already the 

MEA, which has overall responsibility within the 

MASL for the creation and institutional support of 

farnmer organizations in all of the Mahaweli irrigation 

schemes, has now adopted (with the official approval 

of the Minister of Lands, Irrigation, and Mahaweli 

Development) many of the recommendations contained 

in Policy Paper No. 10. The MASL could thus become 

the lead agency in the eventual nationwide adoption of 

IMPSA's recommendations. 

In the absence of a cabinet paperl, an appropriate next 

step in implementation would be for the Irrigation 

Department to take the same actions being taken by the 

Mahaweli Economic Agency. This would involve 

moving the Irrigation Management Division to the 

Irrigation Department, and then creating an 

Institutional Development Unit in the expanded 

Irrigation Department. TFhis unit would take the lead in 

two areas: first, restructuring the organization to 

provide both technical and irrigation management 

support; and second, retraining the technical staff to 

apply the participatory management model from the 

Integrated Management of Major Agricultural 

Settlements program and other key IMPSA 

recommendations to all the major irrigation schemes. 

If this action is taken, both MEA and (he Irrigation 

Department will have begun implementing the 

recommendations most critical to the proper operation 

and maintenance of the country's major irrigation 

schemes. 
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3 

LESSONS LEARNED 

A 	Comparison of the Two Processes 

Although taking place on separate continents and under 
widely differing circumstances, the two policy 

processes experienced important similarities. 

U 	 Both activities helped cooperating 

governments implement a pre-existing public 

policy. Targeting local institutional successes, 

some of which had been funded by the 

respective USAID Missions, IMPSA and the 

National Strategy for Water User Associations 

action plan aimed to modify them 

appropriately and replicate them at the 

national level. 

" 	 The policy efforts began with a similar 

approach to water management, that is, they 

envisaged the transfer of O&M responsibilities 

from government to water user associations; the 

use of specially trained "institutional organizers" 

to create and support these associations; and, after 

they were well established, the involvement of 

such associations in broad economic and 

community development activities, 

* 	 Although the methodologies were different, 

both activities emphasized participatory 

approaches to policy formulation. The 

Tunisian experience used repeated field visits by 

consultants as the primary method of obtaining 

input both from government officials at all levels 

and from local participants. The Sri Lankan 

activity also used a structured consultative 

approach, but it depended primarily on large 

workshop/seminar:. attended by hundreds of 

middle- and lower-level ministry and provincial 

officials and, on specified occasions, by farmer 

organization representatives and members. 

There were important differences, as well. 

The policy changes envisaged in Sri Lanka 

were much more complex, and their successful 

implementation depended ultimately on the active 

support and collaboration of several government 

institutions. In Tunisia, the policy activity dealt 

with one issue, upon which there was already a 

general policy consensus. Also, primary 

implementation responsibility rested with but one 

central government institution. 

In the Sri lInkan process, the top priority 

was to build a broad-based consensus for the 

policy change. The Tunisia process, on the 

other hand, focused on meeting the immediate 

concerns of senior government policymuakers 

and providing the practical tools to make a 

national strategy work. 

In Tunisia, senior policymnakers participated in the 

policy process from its inception and were the 

direct recipients of all policy analyses and 

recommendations. Since they had designed tile 

process to meet their perceived needs, they had 

immediate interest in implementing 

recommendations as formulated. This was not the 

case in Sri Lanka, where ad hoc structures-i.e., 

the IMPSA Secretariat and the IMPAC-were 

responsible first for formulating policy 

recommendations and then for recommending 

these changes to the government. Neither ad hoc 

committee had official authority to declare a new 
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government policy or to actually implement policy irrigated agriculture sector. When the focus remains on 

recommendations, one issue, a policy change process generally advances, 

even if total success is not achieved. But when the
* 	 Whereas the Tunisia focus stressed rural water 

too rapidly, agreementprocess tries to do too much 
system management, the Sri Lanka activity chose 

can be reached only by diluting the recommendations 
to address issues beyond participatory management to the point that, in most cases, the opportunity for 

of water resources in irrigated perimeters. This 

diffuse agenda diverted attention away from the 

specific water management policy issues, which Succes.sfid policy change requires tlu' support of a 

were already very complex and difficult to deal cadre 4" strongly committed senior government 
with, ,and raised even more complicated issues. policymakers. In Tunisia, Genie Rural had a clear 

Thus, it became almost impossible to reach government directive to create water user associations 

general consensus on the final recommendations, to operate and maintain rural potable water systems, 

and the head of the agency was committed to carrying
The Tunisia process generated much more political out this directive. In Sri Ianka, the MLIMD received 
interest ,and involvement at the provincial level 

a clear directive in 1984 to create farmner organizations 
than did Sri Lanka's. Most provincial governors that would help operate and maintain the major 

and delegus believed the policy changes would irrigation systems. Although the Irrigation 

meet an important need in rural areas of their c 
proincswuldfaclittead hei ow wok wth Management Division was created for this purpose,

provinces ,and would facilitate their own work with teewsnvrasrn omtetotieo h 
the provinces have thrwanerasrogcmietouidofteconstituents. In Sri Lanka,

consitunnall SriyeLa thsseroincesriavn division to this policy change. This continued to be the 
traditionally played a lesser role in irrigation case at thle time the IMPSA exercise wa., being 

designed and implenented.
system O&M and, therefore, were not a strong 


for change.

constituency 

When the necessary commitment to policy chanuge is 

lacking, its creation must be made part of the design of 

Policy Reform: Lessons Learned the change activity. In the case of Sri Ianka, the focus 

should have been on how to continue operating and 

The two experiences reviewed demonstrate that, even maintaining tile country's major irrigation systems in 

within a given policy area like water management, no the face of declining government budgets, since this is 

generic approach to policy formulation can be applied what provided the initial impetus for the government's 

to all situations. Therefore, USAID Missions should participatory management policy. A key pait of the 

approach each collaborative opportunity as an IMPSA design should have been to locate where in the 

individual case calling for its own particular design. government this problem was of primary concern, and 

However, the two experiences do provide some then to integrate these elements fully into the IMPSA 

important lessons relevant to most policy-change exercise. 

situations. 
More helpjil to polity change than charismatic 

Succes'fiul policy change tends to he evolutionary, not leadership is leadership continuity. The ideal 

revolutionary. Attempts to bring about too much combination for policy change is strong policy-level 

change over too short a period often sabotage key support and charismatic leadership. A charismatic 

policy objectives. Ideally, a policy change should build individual can generate strong interest and support for 

upon an already existing policy framework. This was a policy change, sometimes providing the key 

the case in both Tunisia and Sri Lanka, especially the ingredient that makes it possible for policymakers to 

former. In Sri Lanka, however, tile focus was allowed act. The two experiences reviewed in this report, 

to move away from cost effective and sustainable however, make a strong case for continuity of 

irrigation management to broader issues related to leadership over charismatic leadership as the critical 

farmer participation and nacropolicies affecting the element for effective policy change. Although the 
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Tunisian effort lacked charismatic leadership, there 

was strong high-level support within the government 

for tile duration. In Sri LInka, a charisnatic individual 

succeeded in generating widespread agreement and 

support for the policy change but, in the absence of 

continuous leadership and support within the 
government, the intended policy change did not occur. 

Minimizing the numtier 01 institutions a11ected by a 
policy change is a critical e'lement of any polily 
fornulation process. One important reason for the 

success of the Tunisian activity is that only one 

institution was significantly affected by the policy 
change. IMPSA, however, involved at least five 
institutions with differing concerns and priorities, 

There is no question that greater success would have 
been achieved if the policy agenda had been narrowed 

early on to involve fewer institutions. Likewise, when 
several institutions with differing points of view are 

involved, the policy formulation process should not be 

approached as a zero-sum game. Unless all parties can 

see themselves as stakeholders and net gainers, the 

degree of agreement needed tor effective policy change 

will not be achieved. In the IMPSA exercise, efforts 

along these lines received too little priority, 

Majorpolicy change must be based not onl generalities, 
but on solid field data and amalysis. The more 

complicated the poli change, the more importailt, 

reliable data and high-quality anal)'sisbecone in the 
process. In the Tunisian experience, the consultants 

based their recommendations on actual field data and 

a broad range of experiences. Every consultancy 
involved field trips that generated primary data. In this 
way, process iiplenentors were able to document the 

basis for their recommendations and predict the 
consequences it the recommendations were notaccepted. 

The Sri Lankan exercise, which involved much more 

complicated policy issues, included very little field data 

collection. IMPSA recommendations were frequently 

based primarily on social science or organizational 

development principles and on whatever consensus 

could be reached in the preparation of the policy 

papers. As a result, the documented case for IMPSA's 

recommendations was not as strong as it could have 

been, and certainly not strong enough to convince 

reluctant policy-level officials who had no personal 

commitment to the IMPSA process. If the exercise had 

been more implementation-oriented, as originally 

intended, the need for solid field data would quickly 

have become evident. 

The' distinctionr hetn e'('I top-dtl( t and bottom-up 
approa c/us to pu/in3' /rmnulatiwn is an artificial one. 

Successjid polic c/hange requires support and 
commitment at both grassroots and senior policy 
levels. This point is especially pertinent to the Sri 

Lankan experience. When the government's 

participatory management policy was originally put 
into effect in 1984, there had been too little bottom-up 
consensus building; consequently, the policy was not 

effectively implemented. The IMPSA exercise, on the 
other hand, succeeded in building broad-based support 

for the policy change from the bottom up but failed to 
generate the requisite commitment at senior policy 

levels. 

A 
as the occasion to address other Perilheral or 

unItrelatedl)roblems. The focus of a policy change must 

remain on the original objective: this was clearly 
demonstrated in both experiences. In Tunisia, for 

example, there were pressures to turn water user 
associations into local organizations responsible for 

addressing the full range of community development 

needs. Since the main impetus for the creation of these 
associations was Genie Rural's need and desire to 

introduce cost effective and sustainable ways of 

managing rural water systems, the addition of 
community-development functions to these 
organizations could have threatened the success of the 

entire undertaking. 

In Sri Lanka, one of the reasons the process becamederailed was the management decision to add macro

irrigation policies to the agenda. This not only greatly 

increased the complexity of the exercise, but also 

raised policy issues that could never have been 

resolved within the IMPSA context. Thus, attention 

was diverted away from the central issue of irrigation 

management, and the originally desired policy change 

did not occur. 
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When USAID is supporting a policy change process, 

but not providing the resources necessairy to implement 

the new policy, it is criticall' ipnortantthat the agency 
coordinate closely 'with the lnion ttwho are or will be. 

These donors should be directly involved in both 

design and implementation of the activity. This can be 

particularly effective when there is continuity in 

USAID Mission staff. 

Although these lessons would apply to many change 

efforts, a successful project requires that planners pay 

heed to the specific context within which it will unfold. 

Because each country context is unique, missions 

should approach every collaboration as an individual 

case calling for its own particular design. By so doing, 

they can play an increasingly significant role at the 

"policy table." 
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Appendix A 

SCOPE OF WORK 



Background 

Policy reform is one of USAID's maJor areas of 
support, along with technikal assistance and commodity 

procurement. USAII) i.s often an important policy 
player in many countries, even when it is not a large 
donor. This may be because of' USAID's unique 
contributions to and guidance on the "softer" side of 

development-in institutional development, user 
participation, and human resource devclopment. 

USAID missions are increasingly providing policy 
support to cooperating countries rather than costly 
in fra s tr u~c tu re d ev e lop me nt p roj e cts . F req u en t l y ,t 

USAID assistance in the policy arena involves field
based studie, from which policy recommendations are 

drawn. O-casionaily, policy assistance results from the 

participation of both users and government officers 

who play a role in an iterativc process based on their 
experiences. This lessons le,.dpaperexamines two 

long-term policy reform programs carried out in 
Tunisia and Sri Lanka by the Irrigation Support Project 
for Asia and the Near ILast (ISPAN) to determine if 

they may serve as models for missions and cooperating 
countries elsewhere, 

This study will review two different approaches that 

were used in the formulation of water policies to: 

* 	 assess their effectiveness in assisting cooperating 

countries in policy formulation; 

* 	 identify tie role missions caa reasonably play in 
policy reform; and 

* 	 determine their suitability and opportunities for 

adapting them to other countries in tie region, 

Objectives 

To determire how to: 

* 	 assist USAID missions in the effective leveraging 
of technical assistance lor policy formulation: 

* 	 make policy formulation eflForts most appropriate 
for local conditions, including the style and 
operations of cooperating countries; and 

m 	 to determine a process or a model or models for 
policy formulation which can be adopted by Asia 
and Near East missions in their work with 
cooperating country governments. 

Descriptions of the Policy Programs 

ISPAN has worked with missions and cooperating 
countries formulating policies and strategies related to 
water resources nagweinehtt anld use. Its two foreniost 

policy activities were the National Strategy to Create 
and Monitor Water User Associations in Tunisia andh I r i a o n M a g m t P l cy S p rt A i v y 

(IMPSA), conducted in Sri Lanka. The activities 

shared certain superficial fleatures: both were two year 

activities which involved expatriate an! local technical 

sistance, both were operated in close contact with the 
missions and the cooperating country governments, and 
both resulted in a series of policy papers or a strategy. 

The differences between the two progralns were more 
substantive. The approaches diftIered dramatically and 

reflected perceptions of how policy formulation might 
be carried out most appropriately in the two countries. 
The WUA National Strategy in Tunisia was more 

I 
traditional, with policy directions moving from the top 
down; IMPSA was both evoitionary and participatory, 
stressing a bottom-up approach. 

WUA National Strategy in Tunisia 

Rather than building upon the understanding of 

government officers, supplemented by that of users, 
the work in Tunisia relied upon primary data col!ection 
during field visits. The effort was managed in the 

United States by three programs managers representing 
ISPAN, the Water and Sanitation for Health Project 

(WASH), and the Systems Approach to Regional 

Income and Sustainable Resource Assistance project
(SARSA). 

The strategy was organized around field studies, 
training, and strategy development. Consultancies were 
performed by teams of U.S. and Tunisian experts. 
Topics included: a comparative analysis of various 
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approaches to organizing and supporting potablc water 

user associations, a cost-benefit study of' water user 

association (WUA) operation, and an assessment of the 
capacity of WUAs for other community development 

activities. Training provided direct assistance in 

developing the capacity of governorate-level staff in 

carrying out WUA-related tasks. Strategy development 

included a rmidterm evaluation, procedures manuals, 

and a national seminar. 

IMPSA in Sri Lanka 

Initiated in 1990, IMPSA was a systematic planning 

process to examine recent experiences and recommend 
suitable policies and strategy guidelines. Operating 

through a secretariat, IMPSA drew on tileexpertise of 

International Irrigation Management Institute (IIMI) 

staff, expatriates supplied by ISPAN, and Sri I-tnkan 

consultants, 

There were three key elements in the IMPSA process: 

" 	 Full-time local exp-,,s staffed the INIPSA 

Secretariat, led by a charismatic, former 
Government of Sri Lanka (GSI.) official. 

A system of staff working papers was based on
" 

secondary data and extensive interviews with 

government officials and others, rather than omi 

prinlary data collection. Informal groups of 
government officers worked with consultants to 

generate specific staff working papers which were 

then merged into a single policy paper that 
focused the attention of senior officials on the 

issues and options. 

" 	 A workshop context brought interaction, 

coordination, and agreement. Workshop 
participants reviewed staff' working papers andparicipats reviewe taff wonrking pIaps ay 

participatory and that moved progressively upward 

through the GSL. 

The process was iterative, relying on workshops where 
ideas were floated early, permitting them to be 

examined politically and bureaucratically from aill 

sides. As a result, adjustments in various technical and 

bureaucratic positions were made. Tle ideas were then 

reexamined in succeeding workshops, with further 

adjustments made at each stage, until the participants 

reached consensus. When completed, the policy papers 

were submitted to the Cabinet for approval. 

Comparing the Two Approaches 

The efforts in Tunisia were largely treated as separate 
pieces which were assembled in the ,:,id into a coherent 

strategy. The work in Sri Lanka was designed to use 

discrete papers and limited working groups as the 

building blocks of policy statements. The two 

approaches make for an important comparison. 

Fostering user participation (whether in the public or 

private sector) is an important thrust of most 

development efforts at present. Interestingly, the work 

in Tunisia was far less directed to opening up the 

process to the broadest body of users than was the case 

in Sri Lanka. The Tunisia strategy has been successful 

in attaininig approval from the highest levels of 
government. In Sri Lanka, the recommended policies 

are being reviewed by the Government. 

Some Key Questions 

I. 	 What are the most important critical features of 

both policy approaches? 

2. 	 How were the two approaches established, and 

how do they reflect appropriate operational 

strategies for the two countries? 
I. 	 What is the current status of the policy 

recommendations? Have they been adopted or, if 

not, 	 is it likely that they will be approved by 

government at the highest levels?
 

If the policies might not be adopted for whatever
 
rpason, to what extent is it because of the nature
 

of the policy process utiliz, d?
 

4. 	 Have the policy reconnendation' been 
implemented or absorbed by government line 
agenicies? Are there identifiable reasons why they 
have not or will not be? Can they be resolved? 
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5. 	 To what extent was the success of tie programs 
because of individuals involved in the activities? 
How critical are these charismatic individuals, and 
in their absence, what is the likelihood of success 
elsewhere? 

6. 	 Is the identification of a generic policy process a 
reasonable objective? How transferable are these 
programs? 

7. 	 Is the conventional expectation that bottom-up 
policy development works best supported by these 
two experiences? 

Methodology 

The team will spend two weeks each in Tunisia and in 
Sri Lanka or roughly one month outside the United 
States. During that time, they will meet with 
participants in the two programs, as identified below. 

* 	 Tunisia: GOT officials in Tunis, governorate-level 
staff, local consultants, USAID staff, and potable 
water system users 

" 	 Sri Lanka: GSL officials, IIMI staff, local 
consultants, and private sector/farmer users, and 
USAID staff 

The team is expected to depend upon both printed 
documents related to the policy programs and 
extended, in-depth interviews, 

Team Positions 

The team will include an institutional development 
specialist and a policy expert. 

The designation of a Team Leader will be made based 
on the experiences and leadership capabilities of the 
individuals. The consultants should be familiar with 
water resources in either or preferably both Tunisia 
and Sri Lanka. Competence in French is required. 

An activity manager will oversee the work, and ISPAN 
financial and administrative staff will support the team 
in the United States and during their time overseas. 

Schedule 

The assignment requires seven weeks: 

Week I 	 Team planning meeting, initial 
review of documents, travel time 

Weeks 4 and 5 	 Sri Lanka 

Weeks 6 an-I 7 	 In thle ISPAN offices preparing thle 

document. 

Product 

The final draft report should not exceed 50 pages. The 
main text should be roughly 25 pages in length with 
supporting appendices, including: documents produced
by the programs, additional references consulted, 
individuals interviewed, acronyms list, and policy 
program-specific reports to be identified during the 

course of the assignment. A three- to five-paged 

summary and acknowledgments should precede the 
main text. 
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Appendix B 

THE POLICY FORMULATION PROCESS IN TUNISIA 



Background 

Institutional Testing and Legislative Responses 

Although USAID ,assistance to the national strategy for 

water user associations (WUAs) began only in 1990, 

comin'nity participation in water-point exploitation 

was hardly a new idea in rural Tunisia. In areas 
bordering the desert, local farmers had long carried 

out group management of water resources in the oases, 

And, during the colonial era, French administrators 

instituted a program for WUAs around water points to 

recover a tax on water users. 

Following independence, the Government of Tunisia 

(GOT) abolished the existing WUA system and 

assumed the fill costs of installing and operating all 

nontraditional rural potable-water systems. This policy 
continued essentially unchanged for two decades, untilI 

rising costs and budgetary shortfalls signaled the 

infeasibility of full subsidization of these systems. 

To improve rural access to potable water in the 

Governorate of Kasserine, in central Tunisia, USAID 
funded the Rural Potable Water Project (No. 664-

0312.7) in the early 1980s. Implemented Ly the 
Central Tunisian Development Authority (CTDA), this 

project improved existing water points and drilled and 

motorized boreholes in areas without convenient access 
to other potable water sources. 

Costlier and more complex water delivery systems 
followed earlier projects that had tried unsuccessfully 

to install less sophisticated technologies for drawing 
water. Deteriorating systems and declining national 

resources, however, led USAID to support the Rural 
Potable Water Institutions Project (No. 664-0337) in 
1986. This project introduced the concept of potable 
water user associations that would operate inuch like 

those already in existence for farmers in irrigation 

schemes. These WUAs were expected to share the 
responsibilities relating to rural potable water systems
and help pay some of the costs. 

By the end of 1987, the CTDA had organized WUAs 

in the Governorates of Kasserine and Gafsa, and the 
concept had spread to the adjacent Governorate of 

Kairouan. The successfully finctioning WUAs in 

central Tunisia sparked interest at the national level, 

where shifting political and edonomic attitudes were 
moving government policies toward greater 
decentralization. These WUAs, however, lacked the 

legal status and institutional framework to collect funds 

from their members and spend them as independent 

entities. 

Between mid-1987 and mid-1990, the GOT passed key 
legislation granting potable water WUAs the same 

legal status accorded groups in public irrigation 

perimeters (thus giving these groups institutional 
structure). In rapid succession, Law No. 87-35 of 6 

July 1987, Decree, No. 87-1261 and No. 87-1262 of 

27 October 1987, Decree No. 88-150 of 12 January 

1988 (the Statut-type d'urne association d'interet 

collectij), and Decree No. 90-1069 of 18 June 1990 

were passed by the National Assembly and signed by 

the president of Tunisia. Collectively, these legislative 

acts provided the policy foundation upon which to 
build a WUA program tinder the national action plan
buld a iAprgmund te n aci nformulated and implemented since 1990. 

Action Plan Design and Implementation 

GOT and Donor Support for the Policy 

Changes 

Acting upon the formulation of the new national 

policies, Genie Rural-the agency responsible for most 
of the rural water systems in Tunisia-announced its 
intention to promote a national strategy for WUA 

creation and instructed its governorate offices to begin 
organizing committees to take over local operation and 

maintenance (O&M) of rural water systems. The 
USAID Mission in Tunis supported this decision and 
allocated $1 million in Rural Potable Water Institutions 
project funds to develop and implement an action plan 

that would help the GOT develop a national strategy 

fer WUA promotion. 

At thle same time, another major donor supporting
potable water systems in rural Tunisia- Kreditanstalt 

fur Wiedt-rai/bau(KfW)-expressed its support for the 

WUA concept. It then stipulated that such associations 
would have to be formed in communities where KfW

finded water systems were planned or already 

operating. 
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The Preliminary Process in Policy Formulation 

The objective of the action plan was to develop a 

national strategy for forming and mionitoring viable 

WUAs. As developed, dhe action plan would help 

define the methodology, processes, and materials 

needed to begin shifting responsibilities for Tunisian 

rural water systems from the central government to 

local communities. Besides providing a mechanism for 

the transfer of water-cost recovery, the plan would 

also help the GOT develop and implement a national 

policy to nurture the organizational structures 

communities needed to manage complex potable water 

systems. Over the longer term, these structures would 

serve as institutional bases for locally initiated 

community-development activities, 

The action plan was formulated during a two-week 

period in February 1990, by a three-person team 

representing three A.I.D. centrally funded projects: 

Water and Sanitation for Health (WASH) Project, the 

Irrigation Support Project for Asia and the Near East 

(ISPAN), and the Systems Approach to Regional 

Income and Sustainable Resource Assistance (SARSA) 

Cooperative Agreement. The team's methodology 

involved a literature review and discussions with 

,oncemed staff in Genie Rural, followed by field visits 

to sites in the Kasserine and Kairouan Governorates. 

The design team members first met with Genie 

Rural/Tunis officials to hear their views on actions 

needed to develop a national strategy and also to 

achieve a common understanding of Genie Rural's 

goals. The team then visited water projects in 

Kasserine and Kairouan, governorates chosen because 

they had both created WUAs. Staff in Kasserine had 

used the approach developed in the USAID-funded 

Rural Potable Water Institutions Project; that approach 

had been modified for use in Kairouan, essentially 

without external subsidization. 

To identify the types of studies, training activities, 

workshops, and procurement required to formulate a 

national strategy, the team discussed differing 

approaches to WUA formation with Genie Rural staff 

in both governorates. Discussions also took place with 

the Conmnissariat Regional dti Develolle~menit Agricole 

(CRDA) dircetors, commnunity organization specialists, 

Genie Rural technicians, and in Kasserine, Ministry of 

Health representatives. In both governorates, the team 
visited selected WUAs to gain a general understanding 

of creation and operation issues through discussions 

with WUA members and officers. 

A major task for the design team was to create an 

action plan compatible with KfW-financed potable 

water projects. To ensure collaboration, the team held 

discussions with KIAW representatives, who 

accompanied the team on its field visits. Following 

these visits, the team drafted a preliminary plan outline 

and reviewed it with representatives of USAID, KfW, 

CRDA/Kasserine, and Genie Rural/Tunis. The views 

of these representatives were incorporated into the final 

design of the action plan. 

Also incorporated into the plan design were the 

complementary interests of both USAID and KfW 

regarding the external assistance they would provide to 

the GOT in developing WUAs. For example, while 

USAID would aid the GOT's development of a 

methodology and processes for creating WUAs on a 

national scale, KfW would finance approximately 80 

potable water projects throughout Tunisia. 

Under KfW's agreement with the 	 GOT, no new 

were formed onprojects would be started until WUAs 

site. Given their complementary activities, USAID and 

KfW agreed to a number of specific steps to ensure 

closely coordinated implementation of their parallel 

activities. Finally, KfW agreed to allocate funds to 

support collaborative work under the action plan, funds 

that would be used to promote WUA development in 

the KfW project areas. This allocation covered such 

items as computers, training materials, and vehicles for 

community organization specialists in each 

governorate. 

During the evolution of the action plan, KfW

supported project activities provided opportunities to 

learn more about the process of WUAs creation, which 

aided the development of a national strategy. 

Conversely, USAID financed the development of 

training materials and institutional approaches for 

creating WUAs that were tested in KfW sites. 

28 



Policy Agenda Addressed by the Action Plan question of tie comparative benefits of the alternative 

financial-managenent systems needed to be evaluated.The original 21 elements in the Action Plan were 
intended to address certain key issues in formulating a 	 Developmnent ./aworkable appr-oach/ir incorporating 
national WUA strategy. The policy agenda identified 	 hygiene 'du('ation into IVII1 promotion activities. An 
(Rosensweig, Stanbury, and Grinn, 1990) revolved 	 approach using community health workers had been 
around the fellowing specific items: 	 developed in Ka serine; the Kairouan program, 

however, relied solely on regional personnel from the
Cleardfnition qfthe division o O&M responsibilities 	 Ministry of Health. Given the importance of hygiene 

education in gaining full benefits from the water 
division of O&M responsibilities for water points had d 
not been clearly defined between tile WUAs and Genie delomnprgateacin lnneedo
notal'b veenclearlydfie be. tatwee e spandGies include a system for coordination with the Ministry of 
Rural's governorate offices. Anticipated responsibilities Health. 

ranged from the WUAs being charged with only 
preventive maintenance to being responsible for all 	 Development of standardized training materials fr 
repairs costing inder 100 Tunisian Dinars. Some 	 pump operators,- WUA presidents, treasurers, and 
Genie Rural staff had stated that eventually the WUAs 	 memhers,"and hygiene educators. In Kairouan, a staff 
should take complete responsibility for all 	 of the Commissariat Regional au Developpement 
maintenance. 	 Agricole (CRDA) had developed some excellent self

instructional materials for WUA treasurers. In 
At the time, the WUAs also had differing Kasserine, CRDA staff had developed some training 
understandings of their mantenance responsibilities, materials for WUA presidents, treasurers, and 
with some thinking they were responsible only for 	 community health workers; however, these materials 
c nging the oil and filter in their pumrps. To achieve 	 had never been updated nor did they exist in a form 
a national O&M policy for the pumps, it was deemed 	 other governorates could easily use. Thus, to all intents 
important to determine the level of responsibility 	 and purposes, standardized materials for training the 
WUAs could and would take, the approach needed to 	 WUA participants did not exist in 1990. 
ensure assumption of that level, and the timing for 
transfer of responsibility to the WUAs. 	 CRDA staff training in how to train ke individuals ,


critical to WUA operations. Existing CRDA staff 
ritil o cra ting taffUD
Determination ofthe real costs ofcreating, developing, 

and monitoring WUJAs. It was commonly believed that responsible for creating WUAs appeared to lack te 
necessary skills to train various community groupsthe approach used in the Kasserine pilot area was more vital to WUA success. Training programs were needed 

costly than that in aioua aea, that were practically oriented and involved more thanused the adjoiningma 
f te copartiv as 

as essential to development of the national strategy. 
Detaledevauaton cots een lectures to the communities about their responsibilities. 

Eyinnation o?/fti' dfectiveness of thfinancial CRDA staff' retraining in comnmnit' organization. 
mainagemeti syste use toirs. f the WUA creation demands skills and background in 
management system used to track WVUA Jutns. The community organization and community development. 
financial management system devised by tileMinistry Genie Rural staff did not have this expertise, and no 
of Finance and Genie Rural was seen as possibly promotional track existed for individuals with social 
diminishing community incentives to contribute science bakgronds. Thus, an evaluation was needed 
regularly to the operation and maintenance of the of benefits and problems associated with threepumin systemss (liee systehreAltoug 	 associatepumping systems. Although the current system alternatives: to create a career track for such personnel 
required that WUA funds be controlled by an official within Genie Rural, to retrain existing staff to be 
in the local office of the Ministry of Finance, the community organization specialists, or to second 
option of granting the WUAs complete control over 

their funds and allowing them to open their own bank necessary staff from other ministries. 

accounts had been proposed. Therefore, the policy 
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Determinationof the most eflective apjroaclfi" IVUA 
formation. Although the GOT had made a clear policy 
decision to pass O&M responsibilities to the WUAs, 

there was as yet no agreement on tie most effective 

approach. Some believed passionately that the 

approach used in Kasserine, which was highly 

subsidized and based on community development 

principles, was the most desirable approach. Others 
believed just as strongly that the more straightforward 
cost-recovery approach practiced iin Ki,'ouan was,cos-rcovryaproah ll ailtn asracicd 

more practical, less costly to the government, and just 

as effective. 

Determination of the institutionalsupport Genie Rural 

needed at hoth the CRDA and central levels. To 

iirplement a national strategy, it was assumed that 

Genie Rural would need more staff in both Tunis and 

the governorates. These staff were likely to be selected 

from existing personnel who would need to be 

retrained. As the slicer number of WUAs to be created 
would increase current workloads significantly at both 

levels, the policy issue was to determine exactly what 

organizational structures in Genie Rural/Tunis and the 

CRDAs would best accommodate the additional 

responsibilities and workloads. 

Assessment " IVUA capacity to undertake other 

cortununity-developinentactivities. Some considered the 

community organizational structures introduced with 

the WUAs to be vehicles for undertaking more 

community-development activities than were currently 

umderway. Many of those involved with the WUAs 

focused almost exclusively on the tasks necessary to 

legalize them. Attention also needs to be given to 

whether the WUAs can be sustainable, multipurpose 
organizations. 

Sensitization of government officials to the iSs'es 

involved in WUA creation, and development of 

techniques for marketing the WUA concept. To 

implement a national strategy, Genie Rural staff 

needed to be sensitized to the issues involved in WUA 

creation, and the techniques for marketing the concept 

needed to be developed, 

In addition to the specific issues listed, one other 

policy problem was discussed: mixed systems. Because 

many of the existing WUA pumping systems provided 

water for both potable water and irrigation enterprises, 

some feared that these systems could create different 

incentives for beneficiary participation from those 

systems providing only potable water. Water use for 

irrigation was seen as potentially leading to illegal 

connections, inequities in what users pay, and greater 

demands for water than were originally anticipated. 

t'i on W1 JAs with mixed systems was recognized as 
a potential problem, it was decided that full 
aotential oblem, it was decded a fllconsideration of this issue would not be included as an 

element in developing an overall national strategy. 

Inplementation of the Action Plan 
(1990-1992) 

E'ecution of Plantined Activities 

As designed, the action plan was divided into four 

categories of activities: applied studies and 

consultancies; pilot project monitoring; training; and 

development and finalization of the national strategy. 

During the implementation of the action plan, 19 of the 

21 activities called for were carried out under the four 
categories. 

At the request of Genie Rural, full development of a 

management information systen (MIS) was 

incorporated into the scope of work for the new KfW 

project to start in March 1993. However, some 

preliminary work was done on the design of an overall 

monitoring and evaluation system to include 

information to be collected at the CRDA and central 
government levels. This monitoring and evaluation 
outline will be used as an input into the development 
of a full MIS in 1993. 

The evaluation of prior training experiences was not 

done due to an overriding priority to develop a training 

system that could address all of the WUAs' training 

needs, as identified in the midterm evaluation of the 

policy process. Thu';, the resources set aside to 
evaluate prior training activities were reallocated to the 
development of a training system. Project 

implementors added another training activity to the 

action plan agenda in the form of two workshops to 
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improve coordination and planning between the 

CRDAs and the regional offices of the Direction 

d'Hygiene du Milieu et de la Protection de" 
I 'Environnementin 20 governorates, as a way to better 
integrate hygiene education in WUA promotional 
activities. (For a complete agenda of Action Plan 

activities and their timing, see Table I.) 

Key hnplementation Factors 

According to project implementors, two key factors led 

to the successful implementation of the action plan 

(Rosensweig, El Amouri, and Jennings, 1992). The 

first was coordination with the KfW, which was 
supporting the installation of 80 new rural water 

systems throug!ouit Tunisia. As part of its project, 

KfW required that each KfW-financed water delivery 
system be managed by a WUA. To achieve greater 
coordination, two KfW consultants participated in joint 

discussions with the USAID team developing the action 

plan and contributed to its development. To maintain 

this coordination, many action plan consultants stopped 

at KfW offices in Frankfurt on their way to and from 

Tunisia to brief KfW staff on their upcoming activities. 

All reports were shared with KfW staff to keep them 

fully informed. Finally, one of the most comprehensive 

activities--the monitoring of WUA formation in 20 

governorates-was linked directly to the KfW project, 
as 16 of the 21 sites monitored were KfW-funded. 

The second factor was the decision made prior to 
action plan implementation to focus activities on only 

10 of the 23 governorates. These includes six pilot 
govemorates-Siliana, Beja, Zaghouan, Mahdia, Sidi 

Bouzid, and Gabes-and four governorates that had 
already been establishing WUAs-Kairouan, 

Kasserine, Kef, and Gafsa. The decision to focus on 

10 governorates allowed for limited testing of certain 

approaches to build up a body of actual field 
experience and to avoid spreading action plan 

resources and activities too thinly. 

Major Products Generated by the Action Plan 
Process 

According to the project implementors, the action plan 
process generated some important tangible outputs that 

assisted GOT officials in developing a national WUA 

program: 

Key WHtIlen Documents 

National Strategy Statement 

Procedures Manual for WUA Promotion and 

Creation 

Policy Statement and Procedures Manual for 

Maintenance 

Five training guides for WUA president', 

treasurers, members, and for pump operators and 
health educators. 

Activity Reports 

Action Plan for the Development of the National 

Strategy to Create and Monitor Water User 

Associations in Tunisia 

Midterm Evaluation of the Action Plan for the 

Development of the National Strategy for the 

Creation and Monitoring of WUAs 

National Communications Plan for the Promotion 

of WUAs in Tunisia 

Institutional Analysis, 

Comparative Analysis of Approaches to Creating 

Water User Associations for Potable Water in 

Rural Tunisia 

Promotion of WUAs in Rural Tunisia 

Assessment of Water User Associations' Capacity 

for Community Development in Tunisia 

Pilot Project to Monitor the Formation and 

Functioning of Tunisian Rural Water User 

Associations. 

Promotional Mateials 

There is a 20-minute Arabic videotape describing 

a WUA. There are brochures in French and 
Arabic for government officials describing the 

WUA program and a brochure in Arabic for 

beneficiaries. 
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Wall charts on routine maintenance tasks for Post-Action-Plan Progress 
posting in the WUA pump station. 

USAID assistance to the WUA program effectively 

Training Designs ended in mid-1992, with tile final regional and national 
seminars on the action plan. This section updates GOT 

Introductory two-week training-of-trainers program actions during the eight months since USAID 
workshop for WUA agents assistance ended. 

Introductory two-week training-of-trainers 
workshop for engineers and technicians WUA Growth 

Two-week training-of-trainers workshop forhygiene educators The WUA program has grown considerably since the 
decision to expand efforts beyond the field experience 

One-week refresher training-of-trainers workshop in four governorates and into a national program. By 

for WUA agents the end of 1992, there were 1,354 WUAs in 22 of the 
23 governorates, although the number of WIJAs per 

Oechnciansee r n varied from a high of 235 in Kairouan torehe orkshopnfengnerskigovernorate 
technicians on strengthening maintenance skills. 

Major Outcomes of tile Action Plan Process 

In addition to the products listed, a number of 

significant outcomes helped move the WUA program 

forward: 

" 	 a better understanding of issues the action plan 

was intended to address, including hygiene 

education, modifications to the financial 

management system, definition of training needs, 

clarification of responsibilities for miainten-ince, 

and determination of the institutional support 

needed; 

* 	 an increase in the number of trained governorate- 
level officials capable of implementing the WUA 
program; 

linkages with other concerned ministries;* 

" 	 better understanding of the elements of the 
and 	of its complexity; 

program ,October 

" 	 a clear direction for the future, including short-

and medium-term priorities; 

ancmitetctof the ;naiona and y 

" 	 a pool of Tunisian consultants available to aid 

implementation of the national strategy. 

a low of 10 in Ben Arous. Table 2 shows the status of 

all recognized WUAs by location and type. 

Legislation and Agreement Changes Pertaining 
to WUAs 

Since mid-1992, there 

significant achievements 
and/or operations and in 

program. With regard to 

have been a number of 

in modifying WUA status 

strengthening the overall 

legislation, two additional 

decrees were promulgated. Decree No. 92-2160 of 14 

December 1992 modified Ihe tey! of Decree No. 87

1261 of 27 October 1987 relative to WU A organization 

and financial management. Decree No. 92-2229 of 21 

December 1992 completed the process of modifying 
the regulations governing WUA financial management, 
in line with recommendations contained in the final 
action plan report (Rosensweig, F., T. El Amnouri, and 

L. Jennings, 1992). 

In addition to legislative actions, a contractual 
agreement (convetaioi-cadre) was formalized on 24 

1992 between the Directors General of Genie 

Rural and the Agence (1e la Vulgarisation et de la 

Formation Agricoh's (AVFA) of the Ministry of 
Agriculture to cooperate in the realization of the 
training program outlined in the national strategy for 
WUA promotion. Under the agreement, AVFA 

personnel and local consultants who previously worked 

under the action plan will design and implement a 
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Table 1
 

Agenda and Timing of Action Plan Activities
 

Action Plan Activity 

Applied Studies 
" Comparative Analysis of Approaches 

" Cost-Benefit Study 

* Policies and Procedures for Maintenance 
" Institutional Analysis 
" Assessment of WUA Capacity for Other 

Community Activities 

Pilot ProjectsMonitoring 

Training 
" Asian Study Tour 
" Development of Training Materials: 

Pump Operators 
Presidents 
Treasurers 
WUA Members 
Health Educators 

" Training of Trainers: 
Engineers and Technicians 
WUA Agents in Genie Rural 
Health Educators 

" Refresher Training 
Engineers and Technicians 
WUA Agents 

" Development of a Training System 
" Workshops for Integration of Hygiene 

Education into WUA Promotion 
" Development of a Social Marketing Plan 

Finalizationand Synthesis 
" Midterm Evaluation of the Action Plan 
" Procedures Manual for the WUA Program 
" Development of the National Strategy 

Statement 
" National and Regional Seminars 

Timing of Activity 

September 1990 
September 1991 
January 1991/April 1992 
September 1991 
January 1992 

June 1990/April 1992 

August 1990 

September 1990/April 1992 
December 1990/January 1992 
December 1990/January 1992 
April 1990/January 1992 
April 1990/April 1992 

May 1991 
January 1991 
February 1992 

January 1992 
January 1992 
January 1992 
February 1992 

June 1991 

September 1991 
January/May 1991 
January/April 1992 

June 1992 

Source: Rosensweig, F., T. El Amouri and L. Jennings. (June 1992). WASH Field Report No. 368. 
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Table 2
 

Status of Water User Associations at the End of 1992
 

Governorate Potable Water Irrigation Dual Purpose Total 
Associations Associations Associations Associations 

Tunis 0 0 0 0 
Ben Arous 10 0 0 10 
Ariana 22 0 0 22 
Zaghouan 28 8 0 36 
Nabeul 22 0 0 22 
Bizerte 68 6 0 74 
Beja 55 0 0 55 
Jendouba 61 2 0 63 
Siliana 62 5 0 67 
Kef 48 7 0 55 
Kairouan 203 32 0 235 
Kasserine 72 33 0 105 
Sidi Bouzid 91 24 3 118 
Gafsa 64 24 0 88 
Sousse 35 10 0 45 
Mahdia 23 3 0 26 
Monastir 8 13 0 21 
Sfax 69 0 0 69 
Gabes 20 39 0 59 
Medenine 61 7 4 72 
Tataouine 30 8 0 38 
Kebili 0 47 0 47 
Tozeur 17 10 0 27 

Total 1,069 278 7 1,354 

Source: Genie Rural 1993. Ministry of Agriculture, Tunis, Tunisia. 

Note: Water user associations listed above have obtained formal legal status under GOT regulations. 
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series of training-of-trainers workshops for WUA and 
government personnel in the 13 governorates not 
covered 	 by action plan activities. In February 1993, 
the 	evaluation team members visited a workshop in 
Siliana and were impressed by tile careful preparation 

of training materials and the quality of classroom and 
practical presentations being implemented under this 

cooperative agreement. 

Finally, the project agreement for the next phase of the 

GOT-KftV WIJA collaborative program was finalized, 

and project operations were to start in March 1993. 
Under this agreement, KfW will provide expatriate and 
local consulting expertise and other resources to 
continue implementation of the national strategy, as 
first promulgated under the USAID-financed action 

plan. 

Implementation Status of Recommendations 

from Action Plait Final Report 

The final report under the action plan contained a 
number of recommendations as to essential actions that 
each concerned ministry c, departi.ient mn:st carry out 
in order for the national strategy to be effectively 

implemented. The recommendations incorporate the 
changcs suggested and agreed upon by participants 
who attended the interregional and national seminars. 
This section presents the recommendations by ministry 
and department, with their implementation status as of 
February 1993. 

Ministry of Agricullure/Genie Rural 

I. 	 Strengthen the WUA Promotion Service in 
Genie Rural by increasing the nunber of staff 
with the necessary skills. 

Status: The service has been strengthened by the 

addition of one female engineer. The recruitment of a 

sociologist by transfer or (ontract has been requested, 

and the Minister of Agriculture has approved the 

appointment. 

2. 	 Implenent the communication and social 
marketing prograin designed during tile action 
plan in collaboration with the AVFA and the 
CRDAs. 

tatus: Officials have made a start on the rogran 

design, and a small budget has already been allocated 
for this purpose. 

3. 	 Assist in creating an interministerial 
coordinating committee to promote WUAs. 

Statu,: There has been no progress to date on 
orgaimzation of a formal committee, but informal 

contacts 	have been established. 

4. 	 Implement at the national level the monitoring 

and evaluation system proposed in the National 
Strategy. 

Status: Officials are using the evaluation form devised 
tinder the action plan. A more formal system will be 

in place 	by the end of 1993. 

5. 	 Organize training-of-trainer workshops for the 
technicians of the Arrontlissemen tie la 
Maintenance des Equipments (AME) and the 
WUA Promotion Unit in the 13 governorates 

that have not yet benefitted from action plan 
training activities. 

Status: Two workshops have been conducted to date; 
a third will be held in April 1993. Refresher training 
sessions will start by the end of the year. 

6. 	 Assure the use and follow-up of the five 
training guides and the procedures nmanuals. 

Status: 	 The evaluation team members saw evidence at 
the Siliana workshop that the training guides 
developed tinder the action plan were being 

tsed. 	 Officials have also made an 

instructional videotape based on the 

maintenance training guide. 
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Ministy ofAgiiculure/CRDAs 

the WUA Promotion Units of' each 
7. 	 Strengthen 

CRDA with adequate staff, budget, and means 
of transport. 

Status: CRDAs have received modest operational 
budgets. In addition, CRDAs now have eight new 

vehicles for WUA-proinotion activities. CRDA 
personnel are being upgraded, but no new staff have 
been added to date. 

8. 	 Assign responsibility for all backup 

maintenance to the maintenance unit or division 
of each CRDA. 

Status: Experience varies among CRDAs. 

Responsibilities have been fully transferred in 

Kasserine. 

9. 	 Improve coordination between the offices of' 

rural engineering (Genie Rural), maintenance, 
and water resources of each CRDA in order to 

better promote WUAs. 

Status: Officials at both national and CRDA levels 

agree that coordination has been improved. 

10. 	 Organize periodic consciousness-raising and 

coordination meetings for representatives of 

concerned ministries. 

Status: Officials say this has been done on a case-by-
case basis, 

1I.	 Plan and inplement an extension and training 
program for WUA presidents, treasurers, 
technicians, and members. 

Status: Experiences vary by governorate. 

12. 	 Implement the WUA monitoring and evaluation 
system at the regional level. 

Status: Actions are starting but require more leadership 
at the national level. 

Ministy of PubliclIealthlDeplantentofHygiene and 
Eu viromune,,tal Protection (D~I~lMIE) 

13. 	 Strengthen DIIMPE regional offices with 
adequate staft, budget, and transport to carry 

out their roles. 

Status: Officials have resolved problems for 

participation of ministry personnel and have o inducted 
joint seminars. 

14. 	 Organize workshops in each governorate to 
reinforce the skills of staff responsible for 

hygiene education programs. 

Status: Officials have conducted a series of workshops 

for regional hygiene educators. 

15. 	 hn collaboration with the CRDAs, develop
annual plans in each governorate to coordinate 

hygiene education activities with \VUA 

promotion. 

Status: Collaboration has increased with joint training 
programs and seminars. Transportation remains the 

main problem, but officials are now sharing available 

vehicles fbr joint visits to WUAs. 

16. 	 Involve the DlMPE in the choice of sites and 

design of potable water and sanitation systems. 

Status: Officials are said to be generally 

knowledgeable, but they do not formally intervene in 

the choice of sites. Some informal discussion of this 

issue has taken plhce at the governorate level. 

of the Iieior 

17. 	 Strengthen tihe role of the regional Groupement
IIeci lyrtlqu (Gl) ad sued'htteret iHydraulique (Gi11t) and assure 

administrative and political support for WUA 
promotion. 

Status: GIHs continue to function in all governorates, 
but participation of individual governors and delegates 
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in WUA promotion varies considerably. Officials at all 
levels state that, where the governor and delegates 
actively participate in the VIA-proniotion program. 

WUAs appear to operate more efficientlv. 

IS. 	 Encourage self-financing and promote WUA 

financial autonomy, while at the same time 
m aintaining the possibility of some exceptional 
assistance for WUAs in trouble, 

Status: Most WUAs are not-and from all appearances 
will not be-fully self-financing in the near future. 
With legislation passed in late- 1992, however, progress 

has been made in simplify'ing the financial management 
system iUnder which WUAs operate. Significant work 
remains to be done in establishing each WUA's exact 
financial position and in formulating an overall policy 
on the degree of WUA coverage of recurrent costs and 
on the timing schedules to be used in having WUAs 
assume increased responsibilities. 

19. 	 Strengthen the potable water program in the 
context of inte.grated rural development 

projects. 

Statux: Officials reported that actions to strengthen the 

potable water program are considered in the context of 
general program planning at all levels. 

Alinisty of Finance 

20. 	 In collaboration with the Mlinistries ofInrculturan io r agee un on 

Agriculture and Interior, agree upon and 
implement a new, simplified syst m for 
conducting WUA financial audits. 

Sma m:ento simplify the financial 
management system for WUAs was passed in 
December 1992, with the active participation of the 
Ministry of Finance. 

AiItisty of Social Affairs 

21. 	 Participate in WUA-promotion activities by 
providing information and by training femnale 
rural-extension workers as a way to develop 
social service activities, especially for rural 
vonten. 

Status: There has been no change in this area. 
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Partial List of Persons Contacted for the Tunisia Experience
 

Government of Tunisia 

Abdelbaker Haindane 

Youssef Sardouk 

Salaheddinne Chenitti 

Mekacher Abdelwaheb 

Commissioner for Agriculture 

M'Garrach Mounir 

Gharsalli Taoufik 

Roabidi Lglghar 

Aoubi Mokhar 

Presidents, Members,and 

Pumping Station Managers 

Younes Garreb 

Saleh Znazen 

Ali Abdelharid 

Moncef El Hajji 

President/Pumping Station Manager 

Director 

USAID Mission/Tunis 

Jimes A. Graham 

Barry Hill 

Abdelhafidh Lakhdhar 

Director General, Rural Engineering Bureau, Ministry of Agriculture 

Director, Water User Association Promotion Unit, Rural Engineering 

Bureau, Ministry of Agriculture 

Director, Protection de l'Hygiene du Milieu et de la Protection de 

['Environnemnent, Ministry of Public Health 

Training Specialist, Agricultural Extension and Training Agency, Ministry 

of Agriculture 

Regional Office for Agricultural Development, Governorate of Kasserine 

Head, Rural Engineering Bureau, Governorate of Kasserine 

Water User Association Promotion Unit, Governorate of Kasserine 

Water User Association Promotion Unit, Governorate of Kasserine 

Water User Association Promotion Unit, Governorate of Kasserine 

Two Water User Associations, Govemorate of Kasserine 

Commissioner for Agriculture, Regional Office for Agricultural 

Development, Governorate of Kairouan 

Head, Division of Hydraulic and Rural Engineering, Governorate of 

Kairouan 

Head, Rural Engineering Bureau, Governorate of Kairouan 

Head, Water User Association Promotion Unit, Governorate of Kairouan 

Water User Association, Governorate of Kairouan 

Agricultural Training Center, Ministry of Agriculture, Siliana 

Director 

Program Officer 

Project Officer 
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A. I.D./Washington 

Diana B. Putman Project Development Officer and ex-project Officer for the Rural Potable 
Water Institutions Project and the Action Plan 

Curt Grimm Fellow, American Associatiin for the Advancement of Science 

Cnsultants 

Belgacem Khessaissia Sociologist, Agence Tunisienne de Cooperation Technique 

Lee Jennings Training Resources Group 

Moncef Maalel Chief Engineer/Manager, Societe d'Applications Hydrauliques 

Fred Rosensweig Associate Director for Institutional and Human Resources Development, 
WASH Project, Rosslyn, Virginia 
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Appendix C 

THE POLICY FORMULATION PROCESS IN SRI LANKA 



Background 

Operation and Maintenance of Irrigation 
Systenms 

Irrigated agriculture is critically important to the Sri 
L,

Lankan economy; its investments in irrigation, for 
example, have enabled the country to become self-
sufficient in rice and, with the right policies, Sri Lanka 

could become a major agricultural exporter. 

Of the approximately 550,000 hectares of irrigated 

area, 350,000 are under capital-intensive "major" 

schemes managed by the government and 200,000 are 
under "minor" schemes managed by the farmers with 
technical support from government agencies as needed, 

During pre-colonial times, Sri Lankan farmers had 
primary responsibility for operating and maintaining 
their own irrigation systems. Although this is still the 
case in the minor schemes, many of which cover less 
than 20 hectares, farmers have come to play a 

relatively minor role in the management of the major 
schemes. l)uring the colonial period, irrigation 

management became more centralized, but farmers 

cointne tofco o andce,their Aftertin 

maintenance of their systems. After independence, 


however, tile government gradually assumned complete 

responsibility for the operation, maintenance, and
 

rehabilitation of all major schemes. In time, farmers
cainto tolooovenmet al ofthehe fo 

maintenance work on irrigation systems beyond their 


own field channels.
 

By the mid- 1970s, most of the major irrigation systems 
had begun to show signs of disrepair, as the 
government experienced chronic funding shortages and 

the farmers felt no responsibility to fill the void. Since 
then, the government has been keenly aware that if a 
substantial part of the responsibility for operating and 

maintaining the country's irrigation systems is notef , capply
effectively passed on to farmers, much of their 
productive potential will be lost. 

The government's initial response, beginning in 1978, 
was to charge irrigation fees. This policy was 
implemented in earnest, with nonpayers taken to court 
and fined or jailed. For a couple of years, the system 
worked. Gradually, however, farmers stopped paying 

their fees, partly because the fees were more than they 

could afford but also because the funds collected were 
not being spent on system maintenance. In the face of 
widespread farmer resistance, the policy of charging 
irrigation fees became unenforceable. As a result, the 

budgetary problems associated with operating and 
~~~~~~~~~~~maintainingh onr' riainsseswreaintiv the country's irrigation systems were noto 

effectiely addressed, and the irrigation systems 
continued to deteriorate. 

The Participatory Approach to Irrigation 

Management 

During this period, the concept of participatory 
management in irrigation systems began to gain favor 

in Sri Lanka. At first, system-level managers 
organized farmers to carry out maintenance tasks that 
required little technical expertise or few resources.' 
Although managers adopted slightly different 
approaches, the common elements of tie most 
successful gradually became clear. 

Tile basic problem faced by the system managers was 

how to motivate farmers to carry out tasks that were
formerly the government's responsibility. They found 
that the key lay in a dialogue between government field 
ta fekylyi ilgebtengvrmn il 
agents and farmers, with the agents making an effort 

to understand farmers' needs and concerns and then 
organizing farmers for thle purpose of meeting them. it 
was not enough for irrigation engineers merely to tell 
friiers that the government was no longer going to 

maintain their canals and then instruct the thrmers on 

how to do what the government had previously done. 

From these field-initiated experiments, it national 

In 1984, the government created the Irrigation 

Management Division (IMD) in tihe Ministry of Lands, 
Irrigation, and Mahaweli Development (MLIMD) to 

participatory management to all of the country's
major irrigation schemes. The IMD's major program 

was the Integrated Management of Major Agricultural 

Seitle:nents (INMAS), which covered 44 of the 
country's 200 major irrigation schemes. Under the 
INMAS model, each irrigation system had an IMD 
Project Manager who was responsible for farmer 
organizations. The project manager supervised 

institutional organizers, who in turn organized farmers 

45 



at the distributory canal and field channel levels for the for consultations with farmer organizations 

purpose of operating and maintaining their irrigation through the coordinating committees. 

systems. 	 M Legal provision is to be made for recognition of 

In addition to INMAS, the IMD implemented two farmer organizations for water management and 

large irrigation rehabilitation projects: the Major also to accommodate the system of coordinating 

Irrigation Project (MIRP), started in 1985 with World committees. 

Bank funding, and the Irrigation Systems Management
Project (lSMP), started in !g86 with USA1D funding. U Legal provision is to be made to transfer 
TProject stclrded ipn t, Ufarmer-organization!986 ownership of irrigation canals and reservations to 
These projects included important fiarmer organizations, provided certain conditions

refine the mostcomponents intended to identify and 

effective ways of organizing farmers to operate and are fulfilled. This procedure is to be implemented 

over time and pursued as a long-term government
maintain their irrigation systems, goal. 

In 1986, the country's experience with participatory 

irrigation management was reviewed in a national
workshop. This workshop eventually led to a cabinet 

paper, issued in early 1989 as a policy directive for the 
adoption of participatory management in all of Sri 

L'nka's irrigation schemes. The cabinet paper 2 stated 

the government's policy as follows: 

" 	 The basic government policy is to establish 

management systems for major irrigation schemes 

with effective farmer participation. 

* The institutional arrangements to effect this policy 

should promote the sharing of rights, duties, and 
etwen an 

orpnibtis 

organizations, 

respnsiiliiesovenmen famer 

" These arrangements will consist primarily of 

farmer organizations for water management at the 

field channel level and the distributory level, and 

coordinating co~nnnitt'es at the subproject and 

project (system) levels, consisting of government 

officers and farmer representatives from the field
chanel ad dstri~t~y rganzatons.Thecaaichannel and distributory cana:l organizations. The 

coordinating committees at the subproject level 

will be chaired by farmer representatives, and the 

committees at the project level will be chaired by 

the project manager (an IMD employee). 

" 	 The responsibility for the operation and 

maintenance of the tertiary system (the distributory 

and field channels) is to be transferred to farmer 

organizations. 

" 	 The responsibility for main system maintenance 
will remain with the government, with provision 

By 	 1989, however, despite t0 years of field
experimentation, the creation five years earlier of an 
MLIMD division charged with introducing 

participatory management in the major irrigation 

schemes, and the issuance of the cabinet paper just 

described, no successful systemwide turnover to 

farmer organizations of full O&M responsibilities for 

distributory and field canals had taken place. The most 

success had occurred in the two rehabilitation projects 

implemented by the IMD: the Major Irrigation Project 

and the Irrigation Systems Management Project. In
these two projects, the IMD staff had successfully 

eso f ullM o e d t oassme v aying degre 
organized farmers to assume varying degrees of O&M 

responsibilities. Although none of these farmer 

organizations had assumed full financial responsibility 

for distributory canal maintenance as of 1989, the 

impact of their efforts on canal condition was obvious, 

as were the cost savings to the government. 

Observing these successes, senior irrigation officials 
recognized that, unless they were replicated at the 

national level, tile country's irrigation O&M problems 
~ 	 ol ee esle.I icsin ihUAD

would never be solved. In discussions with USAID, 
these officials expressed the need to study how 

effective participatory management could be introduced 

in all of the country's major irrigation schemes. 

USAID agreed to assist in this study, which led to the 

Irrigation Management Policy Support Activity 

(IMPSA). IMPSA's main objective was "to assist the 

Government to develop specific policy statements and 

policy implementation plans to expand on and fill the 

gaps in the broad policy framework on participatory 
management described in the cabinet paper that had 
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been approved earlier in the year, and prepare action 
recommendations to be submitted to the government. "' 

It was expected that, as a result of this objective being 
achieved, the government's participatory management 
policy would finally be fully implemented, 

IMPSA Design and 
Implementation 

The IMPSA Approach to Policy Change 

The points of departure for the IMPSA policy-change 
process were the 10 years of field-level 
experimentation in participatory approaches to 
irrigation management and a cabinet paper stating that 
participatory management was official government 
policy. IMPSA was to take the next step in the policy 
formulation process, which was to obtain broad-based 
agreement on the specific elements of the participatory 
management policy and to determine how it was to be 
implemented. 

Tile key element in the IMPSA process was consensus 
building. A secretariat with a full-time staff of several 
local professionals was set up to implement IMPSA 
activities. Studies and working papers were to be 
prepared by local and expatriate consultants, then 
reviewed and discussed at all levels of government, as 
well as at the farmer level. The USAID Mission in Sri 
Lanka contracted with the Irrigation Support Project 
for Asia and the Near East (ISPAN) and the 
International Irrigation Management Institute (IIMI) to 

staff the IMPSA Secretariat and provide consultants for 
the studies and workshops. The mechanism for 
achieving consensus within the government was the 
interministerial Irrigation Management Policy Advisory 
Committee (IMPAC), a committee set up specifically 
to provide policy guidance and help assure the 
acceptance and implementation of IMPSA 
recommendations. Chaired by the MLIMD Secretary, 
it included senior representatives from all tile 
departments and agencies affected by the policy 
changes. 

Under IMPAC was a working group of mid-level 
government officials, who reviewed all consultant 
reports, participated in policy workshops and seminars, 
and approved IMPSA's working papers before they 
were submitted to IMPAC for final approval. By the 
time a working paper or policy paper was submitted to 
the committee, it had been fully discussed among mid

level government officials to reach a general consensus 

on the policy changes advocated. Policymnakers, 
officials implementiig tile policies, and farmers all 
contributed to the review process. 

It was anticipated that, by building broad-based 
consensus in favor of the proposed policy changes, the 
government could then put the new policies fully into 
effect; these would include, as needed, the issuance of 
a cabinet paper, the restructuring of key institutions, 
and the passing of new legislation. 

'[he Policy Agenda 
Because the participatory management policy had been 
in effect for many years and considerable field 
experience had been accumulated, agreement was 
easily reached on several policy issues to be addressed: 

a broad vision statement relating to the role of 
irrigated agriculture in Sri Lanka's long-term 
growth and developnent; 

0 	 a definition of the roles and responsibilities of the 
institutionsinvolvedintheoperation, maintenance, 
and rehabilitation of irrigation systems under a 
policy of participatory management, and the 
identification of institutional changes needed to put 
a national policy of participatory management into 
effect; 

U 	 the identification of the organizational and human 
resource development needs of the institutions that 
would have to be restructured to carry out their 
redefined roles and responsibilities; 

0 	 a comprehensive statement defining the purpose,
 
roles, and functions of farmer organizations in the
 

operation and maintenance of irrigation systems; 
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" 	 an analysis of alternative arrangements for 

financing the operation, maintenance, and 

rehabilitation of irrigation systems, recogni'ing 

that several formulas would be needed to reflect 

the technical, as well as economic, differences 
amiong tile country's irrigation schemles; 

* an analysis of alternative mechanisms forcoordinatyitits of 	 allnative theinstios 
co o rd ina tin g tile a ctiv i t ies o f a l l th e ins tit u tion s 

responsible for operating and maintaining 
toirrigation systems and providing services 

farmers in irrigated areas; and 

an 	 in-depth analysis and assessment of the* 
operatio ns, o rg an izatio n , and staffing o f 

departments and agencies tinder MLIMD, 

including the Irrigation Departmen, the MID, and 

the Malhaweli Authority of Sri Lanka (MASL). 

of 	work called for aThe original IMPSA scope 
of the above subjects to beworking paper on each 

prepared by the IMPSA Secretariat and approved by 

IMPAC.' The final step of the IMPSA process was 

for the secretariat to help IMPAC prepare an overall 

set of recommendations on irrigation management 

policy for Sri Lanka. These recommendations would 

then be officially submitted to the government for 

action, 

IMPSA Inplementation 

The 	first IMPSA activity was the preparation of the 

vision paper for irrigated agriculture, which turned out 
ffrtthngeaerepete. weny orin 

to be a greater effrt than expected. Twenty working 

papers were prepared, after which the full IMPAC met 

the final paper was 

to e 

issued. The
several times before 

the 	 Ministry of 
main reason for the delay was that 

Agriculture (MOA) representatives on IMPAC raised 

a number of issues that could not be resolved to their 

satisfaction. In the end, a policy paper was approved, 

but the MOA representatives continued to have major 

reservations, 

as IM PSAThe final version of the vision paper, issued 

1, laid out the policy changes neededPolicy Paper N o. 

to create a strong, competitive, and dynamic irrigation 

The paper called forsector in the twenty-first century. 

four far-reaching transformations that extended well 

,eyond participatory irrigation management: 

a policy transformation away from government 

planning and control toward privatization, market
based agricultural diversification, and participatory-

management of irrigation systems; 

an institutional transformation away from direct an o ie t nd c t r l o a s u p t ve e v c s 
management and control to a supportive services 
and regulatory function; 

W 	 a transformation of agricultural research and 

development away from technology development 

based on production possibilities to technologyd v l p e t b s d o n r e e a d n 

development based on market demand; and 

U a rural development transformation to provide the 

economic infrastructure required by modern 

agriculture and social infrastructure to improve the 

quality of life in the rural areas. 

'[le vision paper raised a number of policy issues 

related to irrigated agriculture dhat L ,t not been 

covered in (IMPSA's) original scope of' work. 

Although only peripherally related to irrigation 

management, these issues were seen by many IMPSA 

participants as critical to the future of the irrigation 

sector. Therefore, the IMPSA Secretariat and the 

IMPAC working group decided the issues should be 

included in tile IMPSA exercise. Thus, policy papers 

on the following subjects were added: agricultural 
research and development; human resource

resor;in 

l a a d a te resorc 
development 

macop ie s fo 
iacropolicies for land and water resource 
management; trade and fiscal policies as they relate to 
in 
irrigatictr 

As soon as the vision paper was approved and the 

scope of work amended, three policy papers dealing 

with farmer organizations, irrigation system O&M, 

and restructuring of government departments and 

agencies responsible for irrigation management Wer 
quickly completed and approved by IMPAC. These 
three p lp oed d etailovd recommenda T sf 

gov rme t ttd paticipatorime e ntine th e 's 

m a ement i cy At thatroint , te sariat 
managemient policy. At that point, the secretariat 
p 
packaged the recommendation into draft cabinet 
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paper that was circulated through key departments and 
agencies for approval. Once again, however, the MOA 
raised objections and the cabinet paper was never 
approved. While the remaining policy papers were 
being prepared. the IMPSA Secretariat continued its 
efforts to have this cabinet paper approved. 

The final product was IM1PSA Policy Paper No. 10, 
entitled AIii'ving Prodiuct'it'y and Prosperity of 
Irrigated Agriculture through Participatory 
Management. This report sumnmarized the vision paper; 
the main recommendations for implementing the 
government's participatory management policies from 
Policy Papers 2, 3, and 4; and the findings and 
recommendations of Policy Papers 5 through 9. As 

provided for in the scope of work, the reporta~)povedto was 
approved by IMPAC and presented to the government 

for implementation. 

It was anticipated that the participatory management 
recommendations (i.e., chapters 2 and 3 of Policy 

Paper No. 10) would form the basis for a cabinet 

paper and would then be implemented by the 
appropriate ministries and departments. Although this 

has not yet occurred, IMPSA has nonetheless had a 
significant impact on Sri L'ankan irrigation 

management. 

IMPSA's Impact on Irrigation Management 

IMPSA's impact can be measured in three areas: 
policy analysis and policy papers resulting directly 

from IMPSA activities; changes in the behavior of 

individual agencies and departments as a result of their 

participation in IMPSA activities; and changes in 

irrigation management policy, 

IMPSA Outpmts 

INIPSA was able to complete all of its planned 
activities, (consultancies, working papers, workshops 

and seminars), culminating in the ten policy papers. 
These papers represent the contributions of many 

highly qualified local and expatriate consultants, as 
well as the lengthy and exhaustive deliberations of 
hundreds of government officials and farmers. Taken 
together, tile papers reflect well informed and widely 

shared views on the importance of irrigated agriculture 
to Sri Lanka's long-term growth and development and 
on how the government's participatory management 
policy should be implemented. 

IM PSA also produced at set of recommendations that 
if fully implemented would finally transfer the 

operation and maintenance of distributory and field 
canals to farmer organizations in all of the country's 
major irrigation schemes. It also moved the policy
formulation process from tile general statements 
contained in the 1989 cabinet paper to a broad action 
plan for putting the policy into effect. This action plan, 
its presented in Policy Paper No. 10,' can be 
summarized as follows: 

U The government should adopt the INMAS model 
or 

of creating and supporting farmer organizations 
for the purpose of irrigation operation and 
management. The result would be that all 
irrigation schemes would have a system-level 

project committee, chaired by the project 

manager, with representatives from government 
agencies and farmer organizations. This committee 

would make all of the decisions regarding main 
canal operation and maintenance. Farmer 

organizations would have complete responsibility 
for the olgeration and maintenance of distributory 

and field canals, based on a legally enforceable 

agreement between each farmer organization and 
the MLIMD. 

The IMD, which has the most experience and 

expertise in creating effective farmer organizations 

for irrigation management, should be merged with 

the Irrigation Department, which has overall 

responsibility for the operation and maintenance of 
all major irrigation schemes and whose staff 

consists mostly of irrigation engineers and their 
technical assistants. 

UThe distinction between "minor" schemes (smaller 

than 80 hectares) and 'major schemes (larger 

than 80 hectares) should be replaced by thle 
designation "self-managed" (smaller than 400 

h 

hectares) and jointly managed" (larger than 400 
hectares). Self-managed schemes would have no 
direct government involvement other than the 
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provision of technical services as requested by Impact on Individual Departments and 

farmer organizations. In jointly managed schenes, Agencies
 
the main canals would be managed by tile project
 Without question, the IMPSA process has affected tie 

committee and tile distributor and field canals by 

farmer organizations as described above. irrigation nagement practices of some departments 
and agencies. Perhaps the greatest impact has been on 

0 With the devolution ofgovernment responsibilities the Irrigation l)epartment. As the organization with 

from the national to the provincial level, each overall responsibility tbr assuring the proper 

province should set ip an Irrigation l)epartment to functioning of the major irrigation schemes, this 

provide technical services to those irrigation department has an obvious interest in finding ways to 

schemes that fall entirely within its boundaries, increase the role of fariner organizations in the 

There isbe operation and maintenance of these systems.
1 	 All irrigation rehabilitation projects should 

general agreement that, as a result of their participation 
designed with local farmer involvement to assure in the INPSA workshops and seminars, the Irrigation 

that the rehabilitation meets their needs and that Department staff has a much better tnlerstanding of 

they will be committed to the ongoing maintenance on 
fow to Ilse farmer orgaiztions for irrigation O&M.of tle rhabiitatdscerne. 
These organizations are now seen as partners in O&M 

* 	 Legislation dealing with farmer organizations responsibilities, rather than as extensions of the 

should be revised to provide for the rights and Irrigation )epartment carrying out its instructions. 

responsibilities of these organizations in the This result is widely appreciated by the Irrigation 

operation and maintenance of irrigation systems. Department, from tie director down to tie irrigation 

engineers in the field. 
A thid IMPSA Output was the learning and consensus 

building that occurred as a result of the workshops, By contrast, IMPSA has had very little impact on the 

seminars, and IMPAC working group deliberations. IMD, whose director and staff correctly perceive 

The wide range and depth of subjects discussed IMPSA as an attempt by the government to replicate at 

resulted in a significantly broader understanding not the national level participatory management approaches 

only of irrigation management issues, but also of the that IMD developed tinder the INMAS program. Since 

role that irrigated agriculture can and should play in the start of the IMPSA exercise, two major IMD 

the country's long-term growth and development, rehabilitation projects (MIRP and ISMP) with 

Many senior government officials now refer to IMPSA important farmer organization components have come 

as the model for building consensus, understanding, to an end; a third project, the World Bank-financed 

and support lor multifaceted, complex, and National Irrigation Rehabilitation Project (NIRP), 

controversial policy changes. which also has an important farmer organization 

component, has been assigned to the Irrigation 
Finally, the IMPSA exercise helped identify the need Department for implementation. Thus, IMD is 

for participatory approaches to soil and water continuing to work with farmer organizations along the 

management, which led to a new USAID project, lines recommended by IMPSA, but with steadily 

Shared Control of Resources (SCORE). Using the declining resources. An important measure of IMPSA 

participator) management conctpts that emanated from success will be at what point the INID becomes fully 
the IMPSA exercise, this project will organize farmers integrated into the Irrigation Department. 

for the purpise of conserving and increasing the 

agricultural productivity of Sri Lanka's soil and water One organization on which IMPSA has had an 

resources. 	 unexpected impact is the MASL. Although MASL 

50 



representatives participated in the IMPSA exercise, 
there seemed to he general agreement that IMPSA 

recommendations would rarely apply to this highly 
integrated and autonomous organization, at least not in 
the short to medium term. However, the IMPSA 

Secretariat's former head has been named managing 

director of the Mahaweli Economic Agency (MEA), 
which has overall responsibility within the MASL for 

the creation and institutional support of farmer 

organizations. With the official approval of the 
Minister of Lands, Irrigation, and Mahaweli 
Development, the MEA has now adopted many of the 

recommendations contained in chapters 2 and 3 of 

Policy Paper No. 10.' Thle MASL could thus become 

the lead agency in the eventual nationwide adoption of 

the IMPSA recommendations, 

Despite its other successes, IMPSA's impact upon the 

Agrarian Services Department of the Ministry of 

Agriculture. which is responsible for all of the minor 
irrigation schemes as well as for the registration of all 
farmer organzations, is harder to discern. Although 

MOA representatives attended all of the workshops, 
seminars, and IMPAC meetings, they frequently 
disagreed with I NIPSA conclusions andd thisgredM w3SA conc usons and 
recommendations. In general, they felt that their views 
and concerns w,!re neither adequately considered in 

IMPSA deliberations nor reflected in IMPSA's 

working and policy papers. In essence, the MOA never 

felt itself to be an integral part of the IMPSA process. 

Consequently, IMPSA has had virtually no impact on 

irrigation-nmanagerient practices in Sri lanka's minor 
irrigation schemecs, which cover abou~t 35 percent of 

the country's irrigated area, 

Impact on Overall Irrigation-Managemnent 
Policy 

Despite its accomplishments, the policy formulation 

process begun by IMPSA has yet to achieve its 

original objective: that of bringing about the changes 

necessary to implement the government's participatory 
management policy at the national level. More 

specifically, the recommendations contained in chapters 
2 and 3 of Policy Paper No. 10 have not been accepted 
officially bythe government. If these recommendations 

are not carried out, the major irrigation schemes, 

especially the distributory and field canals, will 
continue to be inadequately maintained and will 

gradually deteriorate to their pre-rehabilitated 

conditions. 

A government action that would have greatly facilitated 
the implementation of IMPSA's recommendations 

would have been the issuance of a cabinet paper 

making those recommendations official government 

policy. Such a paper would have given the departments 
and agencies concerned with irrigaion management a 
cabinet-level go-ahead. As it stands, however, these 

departments and agencies can still carry out many of 

the recommendations, but they do so at their own pace 
and, in many cases, with no great sense of urgency. 
Past experience indicates that without a high-level 

policy directive, meaningful change will be sporadic 
and probably unsusainable. 

In (lie absence of this cabinet paper, an appropriate 
n te absedce o th e eran arprite 
e 

take the same actions now being taken by the 

Mahiaweli Econoiic Agency. This would involve 

itegratirg the IMD into the Irrigation Department, 
then creating an Institutional Development Unit in the 

expanded Irrigation Department. This unit would take 

the lead in, first, restructuring the L toorganization 

provide both technical and irrigation management 
support, and second, retraining the technical staff to 
apply the INMAS participatory management model and 
other key IMPSA recommendations of the major 
irrigation schemes. If this action is taken, both MEA 
and the Irrigation Department will have begun 

implementing those IMPSA recommendations most 

critical to the proper operation and maintenance of the 
country's major irrigation schemes. 
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Overall Assessment and 
Lessons Learned 

As noted, I M PSA produced important 

recommendations, generated widespread consensus on 

participatory management among mid- and low-level 

government officials, changed the behavior in certain 

key irrigation management institutions (notably, the 

Irrigation Department and MASL), and led to a major 

new USAID project introducing participatory 

approaches to soil and water management in Sri 

Lanka. Given the very large investment in Sri Lanka's 

irrigation systems, and the thousands of farmers 

affected, there is no doubt that these IMPSA benefits 

greatly exceed their cost to USAID and the 

government of Sri Lmka. 

Even from the standpoint of policy change, miany 

senior government officials consider IMPSA a notable 
succes:. For example, many important issues 

concerning not only participatory management, but 
also irrigated agriculture in general, were discussed in 

depth in large forums, and an unprecedented level of 

understanding and consensus was reached. These 
officials believe that MPSA started a poicy-

formulation process that will .,aally, after years of 

effort, result in the introduction of effective 

participatory management in all of Sri Lanka's 
irrigation schemes. Although full implementation may 

take several years, these officials maintain that this is 

only natural for such complex policy changes, which 

involve so many institutions. 

Thle fact remains, however, that after an entire year 

none of the key recommendations in Policy Paper No. 
10 have been implemented. This, despite the issuance 

of a cabinet paper three years earlier stating that 
participatory tnmagement of the country's irrigatio 

systems is official government policy, despite the 

existence of over ten years of experience from which 

to draw lessons and identify effective participatory 

management models, and despite widespread 

agreement among senior government ,fficials serving 

on IMPAC that the IMPSA recommendations were the 

right participatory management policy for Sri Lanka at 

this time. 

An analysis of why such agreement did not lead to the 

desired cabinet-level policy directive provides several 

important lessons on how to bring about policy change 
when the issues are complicated and potentially 

controversial, and many institutions witi differing 

priorities and concerns are involved. 

When a desired policy change involves 
numerous issues and requires the agreement of 

many institutions, the change should be simple 

and easy to implement. 

IMPSA's original focus was irrigation management, 

but during the preparation of the first Policy Paper, 

entitled Irrigatei Agricult-," atnd Irrigation 

Matagement in Sri Lanka.: Visionfi'r tMe Next Decade 
and Beyond, the policy agenda became nuch broader. 

In fact, in Policy Paper No. I, which was supposed to 

set the direction for the entire IMPSA exercise, 
irrigation management is buried among a large number 

of other issues such as agricultural diversification, 
agricultural research and development, and 

macroeconomic trade and investment policies. From 

the beginning, the focus should have stayed entirely on 
putting the government's stated participatory 

management po'icy fully into effect; that should have 

remained the sole concern of the IMPSA Secretariat. 

With declining Irrigation Department and MASL 
budgets, proper operation and maintenance of the 

country's irrigation schemes can be achieved only with 
the effective and sustained participation of farmer 

organizations. 

Instead of working on Policy Papers 5 through 9, the 

IMPSA Secretariat and consultants should have 

concentrated on generating high-level support for its 

participatory management recommendations and done 
the detail work necessary to bring the broad action 

plan presented inl Policy Paper No. 10 to the point 

where it could be implemented without additional 

analysis and interagency deliberations. With this sharp 

focus, there is a good chance that the $ i million spent 

over the two-year period would have yielded the 

desired cabinet-level directive necessary to assure 

implementation. 
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When dealing with complex and controversial 
policy issues, it is important that all concerned 
parties become full participants in the policy-
formulation process and concentrate on finding 
a common ground that will address all of their 

mos s oncrn.fet rogl 

The most active government participants in the IMPSA 

process were the Irrigation Department and IMD. 
had a direct interest because IMPSA offered the 

prospect of applying the IMD participatory model in 

all of Sri lnka's irrigation schemes. The Irrig~ationirigtio Th 
Department was interested because, as the organization 
with primary responsibility for most of the country's 
major irrigation schemes, it ,:tood to benefit from the 

all f Si Iank's scemes Irigaion 

incrase roe offarer
rganzatonsin te oeraion 

increased role of farmer organizaons in the operation 
and maintenance of distributory and field canals. Also, 
itwas clear that one of the eventual outcomes of the 
IMPSA process would be the integration of the IMI) 

into the Irrigation Department. 

Neither the MASL nor the Ministry of Agriculture's 
Department of Agrarian Services, however, had this 
level of interest. Not feeling an integral part of the 
procms, neither felt committed to implementing its 
recommendations. IMPSA did not concentrate on 
idlentifying the mos. strongly felt concerns of these twoganizt ions adrengy feltWhat 
organizations or addressing those concerns to d(eir 
satisfaction. Nor did IMPSA adequately court otherpossible sources of stupport. As the ministry mainly 
reposile oresof' spport. dos(ling. theministryresponsible for government downsizing. the Ministry 

of Finance could have been an interested and effective 

advocate for participatory management if IMPSA had 
provided it with the right type of' budgetary z-: 

financial information. The IMPSA Secretariat should 
also have put more effort into mobilizing political 

support for its recommendations. Politicians known to 

be interested in and supportive of measures to improve 

irrig-ition system O&M should have been identified, 

and IMPSA should have given them information that 

would have helped them advocate for the IMPSA 

recommendations. '[here was no organized political 
opposition to IMPSA's recommendations, but neither 
was there any organized support. In retrospect, such 
support would have proven valuable. 

Complex policy change involving several
different institutions requires strong high-level 

sponsorship for the duration of the effort. 

IMD 
When the IMPSA process began in mid-1990, the 
MLIMD Minister and Secretary were both highly 

supportive and personally committed to the successfulachievement of its mnain objective: filling the gaps in 
aievement iimain aee: iespl n 
thengormnts irriuton a e policie and 
transforming the institultions responsible forimplementing those policies. However, by the time the 
IMPSA recommendations were ready for submission 

secretary had both been replaced. Although their 

replacements both understand and actively support the 
government's participatory management policies, 
neither of them has a personal stake in the success of 
the IMPSA process. They see IMPSA as a useful, in 
fact exemplary, exercise in consensus building that will 
contribute to the eventual successful implementation of 
the government's policies. 

was lacking at the time the recommendations 

eelsubit for government apr thefeeling at a high policy level that they were the answer 
to a pressing political and economic problem, i.e., the 

inefficient operation and inadequate maintenance of the 

country's irrigation systems and the consequent gradual 
deterioration of those systems. "'htoriginalf t e ets impetusr g ven p rtcp t ryCm n g m n 
for the government's participatory management 
policies stemmed from its lv:4iary problems and the 

need to disengage 1 oi activitmL, tlmt could be 

performed by nongovernmnent entities. This issue needs 

to be brought to the fore in order to recreate the sense 

of urgency that is a prerequisite for any difficult policy 
change.
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2 

Endnotes 

The most important of these initiatives, all implemented in the late 1970s and early 1980s, took place in the 

Kimbul II wane, Minipe, and Gal Oya schemes. 

This summary of the Cabinet Paper was taken from the original IMPSA Scope of Work, issued by USAID/Sri 

Lanka in 1989. 

IMPSA Scope of Work, Attachment I to PIO/T No. 383-0085-3-79067, page 3. 

The above policy agenda was taken from the original IMPSA Scope of WVork, pages 4 to 9, dated June 1990. 

The final IMPSA recommendations concerning the participatory management of irrigation systems are contained 
in chapters 2 and 3 of Policy Paper No. 10. These two chapters constitute a broad action plan for the policy, 
institutional, and legislative changes necessary to put participatory management fully into effect in all of Sri 
Lanka's irrigation schemes. Policy Papers 2, 3, and 4 and the supporting staff working papers provide 
justifications for these policy recommendations and additional details on how they should be implemented. 

The new MASL policy on participatory management is presented in the MASL document, Developmw, of 
Farmers'Organizations and the Introthction of Participator,Management ofthe IrrigationSystems under the 
Mahaweli Authority of Sri Lanka, dated September 1992. 
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Partial List of Persons Contacted for the Sri Lankan Experience
 

Government of Sri Lanka 

Mr. Abeygunawardene Resident Project Manager, MARD, Polonnaruwa 

D. M. Ariyaratne Director, Irrigation Management Division, MLIMD 

Ananda Gunasekera Director, Water Resources Development, MLIMD 

U. G. Jayasingh Chief Secretary, Anuradhapura Province 

G. T. Jayawardena Director, Irrigation Systems Management Project, IMD, MLIMD 

Mr. Kuruppu Project Manager, Kandulla Scheme, Polonnaruwa 

F:-;z Mohideen Director, Agricultural Developmnent, Department of National Planning 

V. K. Nanayakkara Secretary, Ministry of the Environment 

Mr. Piyadasa Deputy Director for Irrigation, Irrigation Department, Polonnaruwa 

D. G. Premachandra Secretary, MLIMD 

Gamani Seneviratne Director, Agricultural Research and Training Institute, Ministry of Agriculture 

K. S. R. de Silva Director, National Irrigation Rehabilitation Project, Irrigation Department, MLIMD 

N. G. R. de Silva Managing Director, Mahaweli Economic Agency, Mahaweli Authority of Sri Lanka 

L. U. Weerakoone State Secretary for Irrigation, MLIMD 

Mr. Wickramarachchi Director, Major Irrigation Rehabilitation Project, IMD, MLIMD 

K. Yoganathan Director, Department of Irrigation, MLIMD 

International Irrigation Management Institute 

Nanda Abeywickremna Director of Field Operations 

Jeffrey Brewer Social Scientist, Sri Lanka Field Office 

Douglas Merrey Senior Irrigation Management Specialist 

Paul Rajasekera Training Consultant 

R. Sakthivadivel Senior Irrigation Specialist 

C. M. Wijayaratna Head, Sri Lanka Field Office 
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U. S. Agency for International Development 

Gary Alex Project Officer, MARD Project 

Glenn Anders Chief, Office of Agriculture and Natural Resources 

Richard Brown Director 

M. F. M. Fallil Project Officer, Irrigation Systems Management Project 

Other Organizations 

Kathy Alison ISPAN/Training Resources Group, Arlington, Virginia 

Alec Baird Resident Representative, European Fund for Development, Colombo 

Bechir Rassas Economist, International Science and Technology Institute (ISTI) 

Norman Uphoff Director, CIIFAD, Cornell University 
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Appendix D 

ACRONYMS AND TERMS 

AIC A.svociation d'Interet Collectif(Water User Association) 

AID Agency for International Development in Washington, D.C. 

AME Arrondissemente de la Maintenancedes Equilments 

ARTI Agricultural Research and Training Institute in Sri Lanka 

ASD Agrarian Services Department 

AVFA Agence de la Vulgarisation 't tie la Formation Agricole.v (Agency for Agricultural 
Extension and Training of the Ministry of Agriculture) 

Convention-cadre Cooperative contractual agreement within or between GOT ministries 

CRDA Commissariat Regional au Developpement Agricole (Regional Agricultural Development 
Commission) 

CTDA Central Tunisia Development Agency (/ffice ile Developp~ement Ile o Tunixie Centrale) 

Delegu Local GOT representative within a governorate 

DHMPE Direction d'Hygiene du Milieu et tie la Protection le I'Environnenent (Office for 
Sanitation and Protection of the Environment of the Ministry of Public Health) 

Genie Rural Rural Engineering Unit in the Ministry of Agriculture 

GIH Groupement d'Interet Hdraulique (Intermninisterial Committee on Water Issues at the 
govemorate-level 

GOT Government of Tunisia 

Governorate Regional GOT administration roughly equivalent to a state in the United States 

GSL Government of Sri Lanka 

ID Irrigation Department 

IlM! International Irrigation Management Institute 

IMD Irrigation Management Division 

IMPAC Irrigation Management Policy Advisory Committee 

IMPSA Irrigation Management Policy Support Activity 

INMAS Integrated Management of Major Agricultural Settlements program 
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ISM P Irrigation Systems Management Project, financed by USAID 

ISPAN Irrigation Support Project for Asia and the Near East, a centrally fided A.I.D. project 

KfW Kreditanstat.fir WiederauI1tau (Gernmin Development Bank) 

MASL Mahaweli Aut' rity of Sri Linka 

MEA Mahaweli Economic Agency 

MIRP Major Irrigation Renabilitation Project, financed by the World Bank 

MLIMD Ministry of lInds, Irrigation and Mahaweli Development 

MOA Ministry of Agriculture 

MIS Management Inform'tion System 

NIRP National Irrigation Rehabilitation Project financed by The World Bank 

O&M Operation and Maintenance 

SARSA Systems Approach to Regional Income and Sustainable Resource Assistance, a centrally 

funded A.I.D. cooperative agreement 

SONEDE Socie;n NationaleXIEq7loitation a de Distributionde "Fju (National Water Company) 

USAID U.S. Agency for International Development Missions in Tunis, Tunisia or Colombo, Sri 

L'anka 

WASH Water and Sanitation for Health Project, a centrally funded A.I.D. project 

WUA Water User Association (A.sY'ociation d'hiteret Collectij) 
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