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Summary. - The inclusion of farmers in the decision-making process of managcmcnt ol 
irrigation systems is now accepted as necessary to increase productivity and income among the 
poor in the Third World. Hence, farmer participation is not simply a call for cmpowcrmcnt and 
mobilization of a hitherto powerless group but. more fundamentally. a dcvclopmcnt strategy. 
The author evaluates the experience of participatory management in Sri Lanka and arrives at 
general conclusions, taking into account the size and complexity of the irrigation xystcm. 
objectives. and capacity of agencies and farmers for participatory manogemcnt as key aspects in a 
sustainable development strategy 

1. INTRODUCTION 

For over a decade, participatory management’ 
has been the avowed policy in the management 
of both small and large’ irrigation systems in 
South and Southeast Asia. The status of farmers, 
long accustomed to their self-perception as pas- 
sive recipients and perceived by the management 
agency as the “clients across the bureaucratic 
counter.” has been changed by their participa- 
tion and empowerment as managers of small 
irrigation systems, and tertiary and, in some 
cases, secondary levels of large systems.3 It was 
anticipated that this change would result in in- 
creased productivity and income generation for 
farmers as beneficiaries. 

Over time, the literature has provided us with 
well-documented examples of “farmer participa- 
tion” in the Philippines and its slightly lesser 
known but equally well-studied counterpart in Sri 
Lanka.’ It is now pertinent to go beyond the 
success stories of “farmer participation” and 
examine the key underlying principles with which 
the researcher, the advocate. and above all, the 
practitioner must come to grips if participatory 
management is to become a sustainable effort. 

Emerging from industrial management in the 
West, the underlying assumption of participatory 
management is that with it comes worker satis- 
faction and increases in productivity. Workers 
are assumed to be the social wealth of an 
organization. Their intelligence. imagination. 
and managing ability are resources to be tapped. 
They have the capacity for sound judgment at the 

shop floor level and are capable of social 
collaboration to obtain results. Implicit in such 
an organization is an emphasis on the workers’ 
organizing and managing ability. In industrial 
organizations, the degree of worker participation 
may vary from consultation to active decision 
making. The style of participation may vary from 
joint consultation in primary working groups, 
partnership, and producer cooperatives, to joint 
consultative c0mmittees.s 

Transferred to the setting of irrigated agricul- 
ture, farmer participation may take one or a 
combination of forms: (a) top down - govern- 
ment initiated and formally organized (e.g., the 
Philippines) or parallel to the bureaucratic struc- 
ture (e.g., Sri Lanka): (b) bottom up - sponta- 

neous organization resulting in participation and 
management by farmers (the communals in the 
Philippines are probably the closest approxima- 
tion if one overlooks their overall affiliation with 
the National Irrigation Administration [NIA]); 
and (c) intervrntionist/f‘uc.ilitator - the “third 
party” approach. This last approach, in combina- 
tion with the first, is the most prevalent form in 
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the Philippines and in irrigation systems under ment other objectives. The objectives range from 
the Irrigation Management Division (IMD) Sri water management, irrigation financing through 
Lanka. the collection of operation and maintenance fees 

The objectives of participatory management in from settlers/farmers, community services, agri- 
any irrigation system are to increase productivity cultural credit, marketing and enterprise de- 
and income for its immediate beneficiaries. the velopment. 
farmers. Participatory management in the con- 
text of multidimensional national or even sector- 
al development, however, entails broader goals, (c) Management by multiple agencies 
where costs and benefits are calculated among a 
larger group of beneficiaries than farmers in any The implementation of multiple objectives 
given irrigation system. To address this issue in a brings together specialists to implement each 
comprehensive manner, one must go beyond objective. Thus, in irrigation systems outside the 
farmer participation as empowerment and mobi- Mahaweli Project, the line agencies representing 
lization of a hitherto powerless group. Participa- land, irrigation, and agriculture must interact 
tory management must be translated into a with yet another agency, the routine district 
sustuinuhle development strutegy. administration of the government agent and his 

In large irrigation systems that are also settle- representatives at the project level who act as 
ment schemes. such as in Sri Lanka, the dyna- coordinators. This process is further complicated 
mics of implementing the above strategy are by crosscutting and often conflicting administra- 
different from those which made participatory tive and territorial boundaries - for example, 
management a viable alternative in smaller sys- the irrigation range, the administrative district. 
tems. Thus, the small physical size. the solidarity and the political constituency - each repre- 
of the community, and its spatial control over the sented by a line or territorial functionary. 
water resources within the command area are In the organizational scheme of the Mahaweli 
facilitating factors in a small system. This paper Project such divisions are submerged under the 
will address the issue of participatory manage- umbrella of the MASL. Even in this case, 
ment as a development strategy and identify the however, line interests continue to dominate 
parameters for implementing such a strategy in operations and must be mediated for goal- 
large irrigation systems. The emphasis is on focused management. Moreover, even limiting 
farmer participation in irrigation systems in Sri the focus of management to water. in a project of 
Lanka, with the Philippine case as a contrast.” the dimensions of the Mahaweli, water use itself 

has the multiple objectives of hydropower, irriga- 
tion, and domestic supply. Corresponding to 

2. SRI LANKA these objectives is a technical system with a 
diversion point, storage, and canal network from 

(a) Area under lurge irrigation systems a single water resource, each the responsibility of 
an agency (the Water Management Secretariat, 

Out of approximately 500,000 hectares (ha) the Mahaweli Economic Agency [MEA], and 
under irrigation in Sri Lanka 350.000 ha are Headworks Operations, to name a few) within 
under large irrigation systems. Minor irrigation the MASL family of agencies. 
schemes are those with less than SO ha (Perera, 
1986. pp. l-2). Thus, large irrigation systems 
under the management of the IMD and the (d) Origin of farmer participution 
Irrigation Department (ID) may range from 80 to 
over 40,000 ha. The Mahaweli Authority of Sri The compelling motivation for farmer partici- 
Lanka (MASL) has approximately 50,000 ha pation in Sri Lanka and the Philippines did not 
under its management. and this figure continues come from the government’s or managing 
to increase. agencies” desire to empower the farmer. It was a 

result of the pressing economic need to make 
irrigation systems economically viable enter- 

(b) Manugement of multip’le objectives prises. Financial solvency and profitability are 
thus the ultimate yardstick for evaluation of such 

The primary objective of large irrigation sys- participatory efforts. But profitability for whom? 
tems in Sri Lanka in their postconstruction phase There are two answers: for farmers and their 
is settlement. As evidenced by the more recent households and/or the state and its bureaucratic 
experience of the Mahaweli Project, however, apparatus. “Irrigation financing,” “resource 
concurrently with settlement, agencies imple- mobilization,” and “operation and mamtenance 
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fees” are based on the assumption of financial 
solvency. if not profit, for the state. Financial 
solvency of the farmer family, however, is a 
prerequisite for the latter. Yet, farmer participa- 
tion in Sri Lanka originated on the inverse 
premise. 

In Sri Lanka, the origins of “farmer participa- 
tion” as a modern management experimen? date 
back to the USAIDKornell Water Management 
Project in the Gal Oya irrigation system. The 
process approach vis-Li-vis the Institutional Orga- 
nizer (IO), Water User Associations, or “Farmer 
Organizations,“” and “Bureaucratic Reorienta- 
tion” became part of management operations.“’ 
Since then, the process of farmer participation 
has evolved in an institutional format largely 
determined by the organizational culture of the 
particular agency managing the irrigation system. 

(e) Settlers as farmers 

As settlement schemes, large irrigation sys- 
tems in Sri Lanka have a heterogeneous mix of 
settlers turned water users and cultivators. They 
include original occupants of lands in the vicinity, 
evacuees resettled during the construction of the 
irrigation scheme, and the landless from other 
parts of the country. Some are experienced 
farmers while others are not. It is not unknown 
for antagonisms to exist between the “preset- 
tlers” and “settlers.” Further, cleavages exist 
among them based on regional, caste, and at 
times, ethnic grounds. More overtly, they are 
divided along political lines. 

(f) Three modes of participatory management 

There are three distinctive modes for the 
incorporation of farmer participation within large 
irrigation systems in Sri Lanka: the IMD mode; 
the ID mode; and the MASL mode. 

(i) The IMD mode 
The IMD was the first participatory manage- 

ment effort in Sri Lanka. Its program had much 
visibility. It is no exaggeration to state that 
“farmer participation” was a primary objective of 
the program. Using the technique of manage- 
ment by committee, the IMD implemented its 
program in approximately 35 large irrigation 
projects. Called Tract” Committees, they com- 
prised farmer representatives elected under the 
Agrarian Services Act and project officials at the 
secondary level of the irrigation system. The 
Project Committee, consisting of selected farmer 
representatives from the tract level and project 

officials, was established at the local level. More 
recently, following a somewhat reverse process, 
attention has been focused on canvassing indi- 
vidual cultivators within the command area to 
join in the formation of a legally constituted 
farmer organization. 

The operation and maintenance of the irriga- 
tion system, excluding the tank and the main 
canal, has in most cases been formally handed 
over to the farmer organizations. The manner in 
which the maintenance budget (financial contri- 
butions by the agency and collections from 
farmers) is to be spent is a decision undertaken 
by the farmer representatives in consultation 
with farmers. Finally, farmer organizations may 
undertake contracts for maintenance works up to 
the value of Rs.50.000.00 (in two contracts of 
Rs.25,000.00 each).‘” 

(ii) The MASL mode 
Under its original plan, as well as in the 

physical layout of the irrigation system. the 
MASL mode was designed for farmer participa- 
tion in water user groups at the turnout. This 
experiment did not progress beyond the initial 
selection of farmer leaders by the agency. It 
was followed by a short-lived multipurpose 
community/farmer organization engineered by 
the agency. More recently, the emphasis has 
been on the D (Distributory) Channel Organiza- 
tion of farmers for water mana ement. 

A 
and 

operation and maintenance work. 

(iii) The ID mode 
With modest beginnings, the ID mode has 

resulted in the implementation of the IMD 
blueprint in approximately 75 large irrigation 
systems. The management of the tank and 
irrigation network is under the authority of the 
agent of the ID, the Technical Assistant (TA).” 

3. ISSUES FOR CONSIDERATION 

(a) The nature of the agency relationship 

The clarification of the role of the agency or 
the nature of the agency relationship’” is a key to 
sustainable participatory management. Hitherto 
all participatory efforts have been based either 
explicitly or implicitly on the unclear symbiotic 
relationship between the state and the agency. 
Although there is an awareness of the agency as 
the implementing apparatus of the state, there is 
no clear separation between the state as policy 
maker and the agency as implementor of policy. 
This dual role is contrary to the traditional 
agency relationship. A clear demarcation of 
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responsibilities and expectations of the agency at management. This step will in turn ensure reli- 
the level of the top management vis-d-vis the able schedules in the implementation of a timely 
state is essential for the success of development operational plan for settlement, water delivery, 
programming. Through flexible decision making and the production and marketing of agricultural 
at this level, agency control must be transformed commodities. The reliable delivery of such ser- 
into strategic management. the mission of which vices by the agencies will in turn be a motivating 
is participatory management to achieve objective force for sustained farmer participation in 
results for national or regional development. management. 

(b) Evaluation of the agency (d) Size of the irrigation system and level of 
farmer participation 

In Sri Lanka, where all agencies are bureaucra- 
tic and function in an administrative style,‘” it is 
appropriate for the state to decide on what basis 
it will judge agency performance at all levels of 
management. Is such an evaluation procedure 
oriented or outcome oriented’? Procedure orien- 
tation is the norm and has resulted in formal, 
nominal attempts at farmer participation. Out- 
come orientation gives an incentive to produce 
results at the interface between the agency and 
farmer organization. Thus, the NIA was forced 
to be financially viable, and farmer participation 
followed. In the absence of a systematic defini- 
tion of the mission and evaluation strategy of the 
agency, the mobilization of farmers as a pressure 
group will remain an incomplete solution. 

(c) Fit between agency strategy and its internal 
structures 

All three modes of farmer participation in Sri 
Lanka have neglected, overlooked, and bypassed_ 
the fit between agency strategy and its internal 
structures. ” Creating farmer participation 
through executive order and internal memoran- 
dum is a nominal and limited attempt at intro- 
ducing participatory management. Structures 
internal to the agency must facilitate such partici- 
pation. This effort may include budget flexibility, 
staff incentives, and a systematic evaluation of 
task performance by project staff vis-ci-vis the 
objectives of an agricultural program. Korten 
and Siy (1989, p. 120). for example, point out the 
indispensible role of the agency component for 
the success of participatory management in the 
Philippines. If this is the case within a single- 
interest agency such as the NIA in the Philip- 
pines, it is more so in Sri Lanka, where the 
management of large irrigation systems depends 
on the line specialists and the coordinating 
capacity of the territorial functionaries. For 
participation to become a viable management 
strategy, it is essential that the “management 
jungle” that currently passes as “coordination” 
he reoreanized to ensure flexible but accountable 

The size of an irrigation system frames the 
management options and boundaries for partici- 
patory management. In the Philippines, partici- 
patory management is successful in the smaller 
(approximately 50 ha) systems under the NIA. In 
the larger systems, the Upper Pampamga River 
Integrated Irrigation System (UPRIIS). for ex- 
ample, the success of farmer participation is 
limited to the first stage, when the function of the 
Irrigator Association is limited to the collection 
of service fees rather than active management. It 
is not, however, size per se but the control of and 
access to the water resource that becomes a 
factor in the large participatory irrigation sys- 
tems. In such systems water is transported, 
allocated and distributed over long distances 
through dams, storage systems, and canal net- 
works. Water might be the property of one 
community but is transported across the territory 
of others. It is also often the case that the 
management of allocation and transport of the 
water is within the jurisdiction of a district 
authority different from that of the user. As 
evidenced by the research in both Mahaweli and 
in the UPRIIS, this complexity influences the 
reliability of the anticipated water supply at the 
distribution point. Even within the circumscribed 
boundaries of a large project, for example. 
sharing management responsibility for a branch 
canal between the agency and the farmer be- 
comes complicated by the number of control 
mechanisms and the need for coordination 
among the operators of such controls. 

(e) Decentralized organizatiorl 

Although the bureaucratic form of manage- 
ment is not the best choice for facilitating farmer 
participation, it is the only known form for 
efficiently’” managing large systems with respect 
to the dimensions of space. time, the number of 
individuals held accountable for management. 
and the delivery of benefits to the largest number 
of recinients. A svstem need not and should not. 
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however, be managed in a single style as if its 
different boundaries or levels, in this case hydro- 
logical and managerial, were a single homo- 
geneous entity. Decentralized management with 
accompanying authority and financial control is a 
necessary corollary to the successful participatory 
management of large irrigation systems. Accoun- 
tability of management to higher levels through 
the evaluation of performance, and accountabil- 
ity to beneficiaries for delivering the goods are 
other key dimensions. Accountability is the 
advantage of the NIA type of management. To 
overlook this approach is to undermine the 
criterion of efficiency in managing the system 
which will in turn have an impact on equity, 
productivity, and profitability for its benefi- 
ciaries. 

In an irrigation system, planning, storage, 
transport, and distribution are relevant compo- 
nents, according to which an infrastructure and 
management system may be decoupled in an 
engineering and managerial sense. Each compo- 
nent must be evaluated according to its distinct 
management style. Thus, strategic management 
with a flat organizational team and task force in 
its matrix format is best suited for irrigation 
planning and distribution - at the top and 
bottom layers of management in an irrigation 
system. In contrast, hierarchy with individual 
responsibility through administrative bureau- 
cracy is best suited for the intermediary levels of 
storage and transport. 

(f) Multiple objective management systems 

The concept of “bureaucratic reorientation” (a 
change in attitude by bureaucrats toward far- 
mers) has received attention, but the issue of how 
bureaucrats, long accustomed to line-division 
prejudices. reorient relationships among them- 
selves to generate teams and realize the objec- 
tives of a cultivation plan has received scant 
consideration. 

In all irrigation systems, the tasks of construc- 
tion, settlement, and operations bring together 
multiple line departments, if not line interests,” 
and what gets priority or is monitored is glossed 
under “coordination.” An organizational culture 
cutting across line agencies or interests must be 
forged through systematic management training 
and team-building exercises. 

(g) Capacity building for farmer management 

In engineered communities, such as the irriga- 
tion settlements in Sri Lanka, capacity building 

for farmer management based on ties of a moral 
community akin to the spirit of the barangay 
(community organization), from which the Irri- 
gator Associations in the Philippines have de- 
rived sustenance, may take time to evolve. The 
catalyst or the Community Organizer (CO) has 
been entrusted with the task of generating and 
sustaining such a community spirit among far- 
mers. But this has been often done in an antago- 
nistic mode toward the bureaucracy. Overlooked 
is the essential partnership dimension of partici- 
patory management.“’ 

A transformation from antagonism to part- 
nership in management from the farmer’s per- 
spective entails going beyond formal farmer 
organizations without corporate power to creat- 
ing an organizational culture that ensures such 
power. This process must be followed by the 
professionalization of the farmers (particularly 
the leadership and office holders of the farmer 
organization) through training in management 
skills. Such training may cover technical skills, 
financial management, team building, and lead- 
ership abilities. It is with the success of this type 
of effort that farmer participation will transcend 
maintenance and move toward operation man- 
agement. This step alone will result in a change 
of farmers’ attitude from “renter” to “owner” 
and provide the incentive for self management. 

(h) Organizational culture for farmer 
organization 

Cultural values are used as building blocks in 
the best of organizations rather than the reverse 
of imposing structural frameworks at odds with 
them. While the concept of water user associa- 
tions, water wholesaling, or charging a fee for 
water may not be part of the cultural value 
system associated with traditional irrigated agri- 
culture, there exists a concept of resource mo- 
bilization for maintaining irrigation systems.“’ 
The nomenclature for created associations of 
cultivators has always been “farmer organiza- 
tions” in the vernacular references of documenta- 
tion and discussion in Sinhala, as well as in 
colloquial references in English by members of 
the state and the agency. The terms “water 
users” or “irrigator associations” are confined to 
the academic literature. The distinction is be- 
tween a single-strand organization governing 
water rights, a strand that has traditionally not 
been an organizational principle, to a multiple 
strand organization inclusive of cultural and 
community activities, in which water is embed- 
ded as the central organizational principle. The 
question, then, is to what extent it is feasible to 
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envisage a water-user association, or can one get 
more mileage out of this participatory effort, so 
to speak, with a multiple strand organization? If 
the latter is the case, to what extent can the 
multiple strand approach be effective so as not to 
dilute the central organizational principle? Set- 
tlement schemes cum irrigation systems are being 
questioned for their returns in terms of enhanc- 
ing the quality of life for farmers and their 
families” in proportion to the initial financial 
investment. To what extent, then, should partici- 
patory management take into account the call for 
diversified economic development and the 
empowerment of other sectors - for example, 
women - whose contributions to the economy 
have hitherto gone unrecognized? To generate 
an economically viable and sustainable farmer 
organization one must address the issue of 
profitability, if not income generation for the 
immediate beneficiaries, the farmers turned set- 
tlers. An organization that has progressed 
beyond maintenance and has taken over the 
operation of irrigation systems with management 
expertise will truly become a farmer organization 
for irrigation management. The inclusion of 
input supply and marketing and the generation 
and creation of a fund for credit are other 
aspects.23 Should off-farm income generation 
activities, such as livestock development or agro- 
industries, be part of the entrepreneurial in- 
terests of a farmer organization? Too many 
single-interest organizations will fragment the 
farming communityand sap its strength. while too 
many diverse interests will result in its oblivion.” 

(i) Manugement of participation 

The final set of issues for consideration may be 
labeled management of participation. A strategy 
for participation within the management com- 
plexity of the task described above implies that 
participation itself must be a managed endeavor. 
In multiple objective irrigation systems with 
cross-cutting hydrological and administrative 
boundaries, one must inevitably make a tradeoff 
between the benefits of participation and overall 
management efficiency for realizing the objec- 
tives of the participatory effort. Participation is 
further constrained by the capacity of the farmers 
to handle their side of the management equation. 
The environment itself adds another constraint 
- as in rain-fed systems facing erratic rainfall 
patterns and limited capacity for forecasting 
where the best layout for intermediate storage is 
limited.‘5 A large portion of irrigation systems in 
Sri Lanka operate with such environmental 
constraints. They act as management constraints 

on the total irrigation system and result in a lack 
of incentive for farmer participation.zh Thus. in 
one system “farmer participation” may be feas- 
ible at the branch canal, while it is possible at the 
distributary canal in another system, and only at 
the turnout in yet another. Within these con- 
straints, farmer participation must be vigorously 
pursued above and beyond the formalism that 
currently accompanies such efforts. 

4. CONCLUSIO” 

Participation may be seen as (a) a means of 
widening technological take-up at a lower unit 
cost in economic and administrative terms and, 
therefore, (b) raising production more than 
would be possible under implementation 
arrangements that concentrated on a fairly nar- 
row range of producers, and (c) have a greater 
direct impact on the welfare of the population as 
a whole (Lamb and Schaffer. tO81, p. 104). 

Traditionally in the management of irrigation 
systems, participation in the form of self help 
or community development has been used as 
an alternative strategy to administration/ 
management by the agency. More recently it has 
been used as formal cooption of farmers as 
participation groups. Participatory management 
is a managed process and, as such, it is fostered 
and nurtured through strategy. planning. evalua- 
tion of structures and procedures. and above all, 
training of participants. Moreover. it is not an 
end in itself, and the extent and nature of its 
usefulness must be determined by not some 
idealized or politicized vision of the capacity and 
interests of the farmer but on sound business 
practices.” It has been documented (Lawler and 
Mohrman, 1985, pp. 65-71) that worker partici- 
pation in industrial organizations. for example, 
can often end in limited output and can fall short 
of anticipated benefits. Farmer participation in 
the management of irrigation systems is distinctly 
different and even more problematic than its 
counterpart in industrial management. In the 
latter case, workers and management cooperate 
to create a product, meeting the satisfaction of a 
third party. the client. In the management of 
large irrigation systems. the farmer is the client, 
as well as the manager on the “shop floor,” but in 
terms of the larger picture of national develop- 
ment. he or she is accountable as manager to the 
entire nation. The separation of client and 
management roles of the farmer is also a separa- 
tion between self-interest and the capacity to 
judge national interest. In multiple agency and 
objective irrigation systems based on informa- 
tion, strategic management becomes crucial at 
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two levels. the level of distribution involving 
farmer participation in particular. This is also the 
level at which much data are gathered from the 
field, which are then used by top management for 
control. The data should instead be analyzed and 
diagnosed with relevance, purpose, and skill and 
then converted to practical information. It is also 
one of two levels in which task forces of farmers 
per se or farmer and agency must come together 
to solve problems and then disband. A sound 
organization that accommodates sustainable far- 
mer participation needs both hierarchy and the 
capacity to organize teams or task forces. There 
is no risk-free organization. An organization 
envisaging farmer participation does so in a 
multiple axial mode. Its strategy and objectives 
may lead to an emphasis on one or some but not 
all of the following: work (individually); task 
(teams); performance (individually); results (in- 
dividually or teams); a cognitively oriented, 
decision-making focus identifying internal organ- 
anizational principles (individually or teams); or 
a structurally oriented system that is focused on 
the relationship between the organization and its 
environment (teams).‘” The range of possibilities 
for farmer participation, given the emphasis on 
one or the other, will vary accordingly. An 
outcome oriented agency as discussed above 
must work with an outcome-oriented farmer 
organization. 

This cooperation leads to the creation and 
management of access conditions at the interface 
between agency and farmer organization. Access 
to bureaucracy in Sri Lanka, as elsewhere, has 
cultural and political dimensions (Raby. 1985). It 
also has structural and process dimensions. The 
creation of access conditions must begin with 
existing organizational values that accommodate 
participatory management. In this respect, the 
traditional values of community organization 
from the perspective of the farmer and bureau- 
cratic reorientation on the part of the agency 
must be used for monitored and outcome- 
oriented goals. From this collaboration comes 
the management of process through team build- 
ing and training in human resource management 
for participation. The political dimension of 
participation entails the granting of autonomous 
status for farmer organizations to be legally 
constituted as corporate bodies having the au- 
thority and resources to manage their tasks and 
to be held accountable.‘” It also implies the 
mobilization of farmers for mass involvement as 
an effective lobby in influencing and controlling 
management in phases of administrative planning 
and institution building within the domain of 
distribution and. as far as possible, into other 
spheres within the agency - for example, 

budgetary and program decision making. The 
structural aspect of creating access conditions is 
primarily on administrative reform vis-&vis the 
storage. transport, and delivery functions of an 
irrigation agency functioning in a bureaucratic 
mode. This process will include the formalization 
of that agency relationship and the clarification 
of spheres of authority and responsibility, and 
systems and procedures for the delivery of 
services. It will enable both the state and the 
farmers to accept responsibility. and therefore 
accountability may be placed where it is appro- 
priate. The transformation of top management’s 
approach into a strategic entrepreneurial mode 
through the institutionalization of the agency 
relationship is a second dimension to the struc- 
tural aspect. Further, it entails an evaluation of 
the lower levels of the agency hierarchy operat- 
ing within the sphere of distribution for overlap 
and redundancy. The removal of such levels will 
create managerial space for the development and 
functioning of a farmer organization.“” This 
evaluation will result in an organization design 
combining flexibility with accountability and 
taking into account the inherent limitations of the 
process approach (of which the Sri Lankan 
experiments are examples), which have resulted 
in it being termed “management by abandon- 
ment” (Honadle and VanSant 1985, p. 92). 

In the final analysis, in creating access condi- 
tions for successful participatory management, 
one must come to terms with management at the 
interface between the domain of allocation and 
distribution. In industrial management after the 
introduction of participatory management, prac- 
tical problems have arisen. Consider the follow- 
ing. 

Team members didn’t have the skills to solve many 
of the technical problems that arose and found it 
hard to get functional support. Many team members 
also balked at evaluating and disciplining their 
peers. At first the problems were ascribed to 
inexperience. But as time went on the teams 
matured. managers and workers had to admit that 
the old adage still holds. “Every team needs a 
coach” (Klein and Posey. 1986. p. 125). 

In irrigation systems with multiple agencies and 
objectives, there is a need not only for a “coach” 
but also for a “referee.” both members of a 
supercadre outside the participating agencies 
with professional skills in management and moni- 
toring training. The coach should be able to 
impart necessary skills to farmers and agencies 
such as group dynamics. presentation skills, 
leadership problem solving, and other aspects of 
team work. The referee must interface with 
agents at the level of system allocation and 
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farmers at the level of system distribution, bring political partisanship. The operating style of this 
into the operational plan during the cultivation supercadre should be based on open communica- 
season his or her skills in strategic management, tion, with the ability to access information of its 
and monitor its progress and the performance of contributions (for example, training modules and 
the management at both levels. For success he or monitoring and evaluation techniques) through 
she must have the unreserved support of the both computers and publications. 
political apparatus of the state but must be above 

NOTES 

1. Management scientists and their counterparts in 
the social sciences have used different terminology to 
designate this phenomenon. Referred to as participa- 
tive management by the former and participatory 
management in the latter. the distinction between the 
two is that while both denote participation, the second 
definition also connotes a notion of profitability for the 
farmer in his or her dual roles as client and manager. 

2. In Sri Lanka, irrigation systems below 80 ha are 
considered small and systems above this extent large. 
In the Philippines, the communals and the smaller 
national systems of approximately 50 ha provide a 
contrast with the larger national systems there. 

3. The tertiary level of irrigation system is at the 
distributary canal, while the secondary is at the next 
higher level of the physical system, the branch canal. 

4. Of the voluminous literature from both cases, the 
most important studies are: for the Philippines, Korten 
(1982). and Bagadion and Korten (1985); for Sri 
Lanka. Agrarian Research and Training Institute 
(ARTI) and Cornell University (lY86), and Aheya- 
ratne. Ganewattc. and Merrey (1982). 

5. For a discussion of the options, advantages, and 
limitations of these participative modes, see Parkinson 
and Sapre (1984, pp. 45-67). 

6. Plans for restructuring irrigation management 
agencies in Sri Lanka are currently accepted as 
essential, and it is anticipated that this will lead to a 
sustainable implementation strategy in the near future. 

7. See Korten and Siy (lY89, p. 142) for the 
Philippines. In Sri Lanka the movement toward “re- 
source mobilization” gained momentum due to the 
initial Interest on the part of donors such as the World 
Bank and the Asian Development Bank. 

8. The management of traditional village irrigation 
was a community effort by farmers. while the incrcas- 
ing bureaucratization of irrigation management 
emerged with the welfare/development bureaucracy 
introduced in British colonial times. 

9. See Korten and Uphoff (IYXl). and Uphoff 
(1989). 

10. The introduction of the water-user association 

rather than the farmer organization was influenced by 
its success in the Philippines. Taiwan. and elsewhere. 

I 1. Tracts are hydrologically analogous to turnouts or 
field channel groups. 

12. The disparity between formal implementation and 
practical results is documented in Raby (1988). 

13. See Raby and Merrey (1989). and Moragoda and 
Groenfeldt (198’)). 

14. The best documented example of this is Kirnbul- 
wana (Gunadasa 1989). The somewhat questionable 
nature of such a participatory effort is discussed by 
Merrey. Rao, and Martin (1988). 

15. See Eisenhardt (1989). 

16. This statement refers to the mechanical imple- 
mentation of rules and procedures. 

17. Central to the implementation of this relationship 
is financial reform, giving greater budgetary flexibility 
to agencies and the ability to transfer funds across 
agencies, job descriptions with clearly demarcated 
authority responsibility and accountability on the part 
of its occupant, and the systematic evaluation of tasks 
based on performance. 

1X. See Jaques (1990). 

19. With the single cxccption of the inclusion of 
bureaucratic reorientation into the vocabulary, all 
attempts at institution building for participatory man- 
agement have concentrated on organizing the farmers 
and collecting data from the field for computerization. 
Hence, the overall practicability of this strategy of 
bypassing the agency to improve participatory manage- 
ment. according to criteria of cfficicncy, productivity. 
and profitability, is in doubt. The exception to this is 
the FAO/UNDP Project on Monitoring and Evaluation 
Systems for Land Settlement. This evaluation system, 
however, is admittedly built on the premise that the 
strength of the monitoring and evaluation (M/E) is 
dependent on the administrative system for which it is 
devised but does not attempt to examine the adminis- 
trative system itself (Arulpragasam. 1YXX). 

20. Advocates of farmer participation citing the Philip- 
pine cxpcricncc cncouragc the inclusion of farmers in 
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the decision-making process at the stage of construction 24. The attempt at establishing community develop- 
or rehabilitation ?or sustainable participation. See ment organizations as successors to the turnout group 
Merrey and Somaratne (1989, pp. 55-57) for a discus- in Mahaweli System H met with a similar fate. 
sion of problems inherent in attempting to implement 
this approach in a multiagency irrigation system 

2.5. In Mahaweli System H, a system considered by 
the agency and outsiders to have an adequate storage 
capacity, Scudder and Vimaladharma (19X9, p. v) point 
out the need for a greater capacity. 

21. The traditional concept of rujakariya, devoid of its 
feudalistic authoritarian connotations. has within it the 
economic principle of resource mobilization for the 
maintenance of irrigation schemes. Current attempts at 
operations and maintenance (O&M) financing through 
voluntary participation and community effort reflect 
this tradition and are not merely charging a fee for 
water. 

22. In this context the Mahaweli irrigation network is 
by far the most intensively studied -see. for example. 

26. The incentive for successful farmer participation 
as evidenced by Kimbulwuna and elsewhere is a reliable 
and adequate water supply, and can be easily ensured 
in a water-sufficient if not a water-surplus system. 

27. This process entails investment. production. mar- 
Siriwardene (1981). and Scudder and Vimaladharma keting, generation and reinvestment of capital, and tbc 
(19X9). These studies point to the failure of the training of farmer management to undertake such 
development program to yield return on investment in activities. 
terms of imoroving the aualitv of life of the farming 
family (while sysyems outside the Mahaweli with 
singular exceptions are perhaps no different). 2X. This scheme is an adaptation of Drucker (1974. 

pp. 45-53). 

23. In 19X9, in Mahaweli System H. a similar small- 
scale experiment was begun in Galnewa Project. With 
funds from the World Bank. farmer organizations were 

29. In Sri Lanka, a Cabinet White Paper giving 

each given Rs.30.000.00 deposited in the local bank 
corporate status to farmer organizations is in prepara- 

under the name of the organization. With this capital 
tion. 

each organization was expected to generate a finan- 
cially viable, enterprising farmer organization. The 30. This line of thinking is explored in Raby (forth- 
outcome or sustainability of this effort is yet unknown. coming). 
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