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ABSTRACT

In 2015, USAID/Pakistan joined the Government of Khyber Pakhtunkhwa to implement the Gomal Zam
Command Area Development Project. The project sought to improve the agricultural and livestock
productivity and incomes of 30,000 farm families by helping them fully realize the benefits of a perennial
source of irrigation water. The project is far behind schedule, however, thus deferring much-anticipated
benefits.

The evaluation focused on producing recommendations to accelerate implementation and identifying
lessons learned to improve the design and implementation of future government-to-government
projects. To address this purpose, the evaluation team reviewed a rich set of documents, interviewed a
wide range of stakeholders and beneficiaries, and drew from secondary sources to triangulate findings.

The evaluation concludes that a poorly managed design process failed to produce a design document
specific enough to effectively guide implementation. Furthermore, staffing and compensation issues
embedded in the design left the project without the skills and experience necessary to effectively
manage project activities. Because the project has made little meaningful progress on its foundational
activities, it generated few benefits. Nevertheless, the evaluation concludes that completing the project
has the potential to sustain benefits achieved so far and enhance them substantially.

Recommendations for accelerating implementation focus on bolstering the project’s management
capacity, producing detailed work plans, filling staffing gaps, reassessing the suitability of consultants, and
managing contracts more tightly. In future government-to-government projects, USAID should take a
more hands-on approach to project design and implementation, reserving a role in approving design
documents and selecting key personnel and providing short- or long-term technical assistance as
necessary.
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GLOSSARY

chak:

chakbandi:

kanal:

kharif:

mogha:
nallah:

nucca:

rabi:

rod kohi:

warabandi:

In the context of command area development, a chak is an area of land served by a
single outlet on an irrigation distributary or minor-.

“The entire process of collection of data for working out details of gross commanded
and culturable commanded areas of channels as a whole or of individual outlets for
working out the chak boundary. Chak boundary is the boundary of areas reserved for
irrigation from a particular outlet.” https://www.lawinsider.com/dictionary/chakbandi

An area of land equal to one-eighth of an acre or 0.0506 hectare.

“[A] secondary [winter] harvest that consists of various crops, such as rice, sugarcane,
corn (maize), and cotton.” https://www.merriam-webster.com/dictionary/kharif

The outlet on a distributary or minor that delivers water to a tertiary watercourse.
A usually dry watercourse that can flood during heavy rains.

The outlet on a tertiary watercourse that carries water from the watercourse to
farmers’ fields.

Pakistan’s “primary harvest [spring] and consists of various crops, including wheat,
barley, pulses, and mustard.” https://www.merriam-webster.com/dictionary/rabi

The local term for spate irrigation.

“[A] rotational method for equitable distribution of the available water in an irrigation
system by turns fixed according to a predetermined schedule specifying year, day, time
and duration of supply to each irrigator in proportion to the size of his landholding in
the outlet command.” https://www.civilengineeringterms.com/water-resources-
irrigation-engineering/warabandi-system-water-management/
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PROJECT SUMMARY

The Gomal Zam Command Area Development Project (CADP) is a government-to-government (G2G)
project of the United States Agency for International Development in Pakistan (USAID/Pakistan) and the
government of Khyber Pakhtunkhwa (GoKP). Table | summarizes basic information about the project.

TABLE |: PROJECT SUMMARY

Title/Field Project/Activity Information
Contract/agreement numbers 391-DOA-GZDCADP-001-001 (and amendments IL-001, IL-002, IL-003)
Start date September 30, 2010

September 30, 2017, extended to December 31, 2019 with Project
Implementation Letter (PIL)-001

Dera Ismail (D.l.) Khan and Tank districts of Khyber Pakhtunkhwa (KP)
province

Completion date

Location

GoKP Planning and Development Department through the Department of

Implementing partner(s) Agriculture (DoA)

USAID/Pakistan Mission Strategic DO 2: Improved economic status of focus populations '
L . | IR2.1: Improved economic performance of focus enterprises
Framework objectives addressed .
IR 2.1.3: Increased use of modern technology and management practices
$34.08 million®

e $22.22 million (USAID)
e $7.19 million (GoKP, cash and in-kind)
o $4.67 million (farmers’ cost-share)

Budget

a. Refers to the 2013-2017 Mission Strategic Framework under which the project was implemented.
b. U.S. dollar amounts for the GoKP and farmers’ shares calculated using a Pakistani rupee (Rs.) 99 to $1.00 exchange rate.
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FIGURE I: GOMAL ZAM DAM COMMAND AREA
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EXECUTIVE SUMMARY

Evaluation Purpose and Questions

The project! is far behind schedule, and delays have potentially deferred benefits and prolonged harms
to intended beneficiaries. This evaluation develops recommendations for how USAID and the GoKP can
accelerate implementation in this and future G2G projects. It also assesses the project’s benefits to date
and the likelihood that they will be sustained after USAID support ends, information that will guide
USAID, Government of Pakistan (GoP), and GoKP decision-making on how best to continue supporting
the project.

The evaluation addresses four questions:

I. How did the project design contribute to, or detract from, achieving anticipated results within
the original life of the project?

2. How did the project’s implementation/operation/management contribute to, or detract from,
achieving anticipated results within the original life of the project?

3. Has the project achieved anticipated outcomes (e.g., productivity, job creation, income), and
how?

4. Are project results likely to be sustainable beyond the end of the project and how?

Project Background

Farmers have for centuries raised crops and livestock along the Gomal River in the Tank and D.l. Khan
districts of KP. Agriculture, however, relied on relatively unproductive spate irrigation that depends on
unpredictable rainfall events to raise crops. Farmers thus struggle to meet their families’ food
requirements or to earn a living from agriculture.

In 2001, the GoP initiated the Gomal Zam Multipurpose Dam project to generate electricity, control
flooding, and provide water to irrigate 191,139 acres of land, thus improving the livelihoods of the
estimated 30,000 households in the dam’s command area. The overall project consisted of three distinct
phases: the Gomal Zam Dam project to build the dam; the Gomal Zam Irrigation Project (GZIP) and
Waran Canal activity to construct the canal system to distribute water throughout the dam’s command
area; and CADP to construct tertiary watercourses, build the capacity of farmers to maintain
watercourses and manage water distribution, and increase the productivity and profitability of crops and
livestock. The three-year CADP (the subject of this evaluation) began in September 2015 and, after an
extension due to slow progress, is scheduled to end in December 2019.

CADRP consists of four components designed to build sequentially on the achievements of preceding
components. Component one activities focus on constructing watercourses, forming and strengthening
water users’ associations (WUAs) to maintain the watercourses and manage water distribution, and
promoting adoption of water-efficient technologies and practices. As farmers gain access to a perennial
source of irrigation water through constructed watercourses, component two (starting in year two)
promotes productivity-enhancing technologies and practices for crops and livestock to further enhance
the benefits of the canal system. As production begins to increase, components three and four (starting
in year three) promote value addition and market access to enhance farmers’ financial return from crops
and livestock.

I Although CADP is called a project, it is more accurately an activity in current USAID nomenclature. To avoid confusion, this
report refers to CADP consistently as a project.
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At the time of the evaluation in mid-2019, the project has made little meaningful progress on the core
activities of component one, and this has postponed the start of components two through four,
potentially deferring benefits to farmers.

Evaluation Methods and Limitations

In preparation for fieldwork, the evaluation team reviewed a rich set of project documents
encompassing project design, implementation, and potential benefits. The findings and preliminary
conclusions from the document review framed the primary data collection, which consisted of key
informant and group interviews. The evaluation team conducted key informant interviews with
individuals involved in project design, members of the project management and implementation units
(the PMU and PIU), consultants, contractors, and others knowledgeable of the project and its outcomes.
The team conducted group interviews with farmer members of WUAs and women’s interest groups
(WIGs), the social organizations consisting of beneficiaries that are instrumental in enhancing and
sustaining project outcomes. The evaluation team further triangulated findings from the document
review with secondary data including agricultural production statistics and analysis of satellite imagery to
document changes in cultivated and irrigated area.

The evaluation faced few serious limitations. Perhaps the most serious was the absence of baseline data
on agricultural production indicators, which limited the evaluation team’s ability to quantify many project
outcomes. The team was able, however, to create a plausible baseline, and trend, of cultivated area from
analysis of satellite imagery, which it then triangulated with data reported by farmers and others. It also
drew from a series of impact assessment studies of a similar nearby irrigation project—the Chashma
Right Bank Canal (CRBC)—to explore the potential benefits of a fully developed and mature Gomal
Zam command area.

Summary of Key Findings and Conclusions

Project Design

How did the project design contribute to, or detract from, achieving anticipated results within
the original life of the project?

A design phase that lasted more than four years reflects the GoKP’s limited capacity in project design as
well as time-consuming USAID bureaucratic requirements. The prolonged design process probably did
not delay the start of implementation, however, as the prerequisite Main Canal was not operational until
March 2016, six months after CADP began. Deficiencies in the design itself, however, contributed
substantially to delays in implementation. Specifically:

e The decision not to conduct the pre-implementation feasibility and master planning exercise
required by the GoP left the project with only a concept note (the PC-12) to guide
implementation of the large and complex project.

e GoP and GoKP officials responsible for approving and finalizing the design failed to appreciate
the project’s complexity and thus did not specify a staffing plan appropriate to effectively
managing the project or contracting, managing, or supervising the contractors and consultants
who were essential to implementation.

2 PC-1 is the project proposal form required for public sector development projects in Pakistan.
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e The PC-I stipulated staffing the project with government officers deputed from other
departments at standard pay scales that were not adequate to attract highly qualified technical
professionals to a hardship post.

Project Implementation

How did the project’s implementation/operation/management contribute to, or detract from,
achieving anticipated results within the original life of the project?

Delays in implementation largely reflect poor project management, due in part to decisions embedded in
the design. Specifically:

e Project staff lacked the expertise to select a qualified consultant to conduct the feasibility study
and develop a master plan or to effectively manage and supervise the work. Consequently, the
exercise failed to provide any additional operational guidance in a timely manner.

e The project had five project directors, only one of whom was full-time (i.e., without additional
duties) and posted full-time in the PIU.

e Project staff lacked the expertise necessary to procure the services of qualified contractors and
consultants or effectively supervise their work. Consequently, the project engaged unqualified
service providers to form and strengthen WUAs, substantially delaying this foundational activity,
and the consequences rippled through all facets of implementation. Similar failures in procuring,
managing, and supervising construction contractors substantially delayed watercourse
construction.

e Project managers struggled to coordinate the many government units required to effectively
implement project activities. Delays in handing over the canals from Pakistan’s Water and Power
Development Authority (WAPDA) to the Irrigation Department compromised WUA formation
and watercourse construction, as did poor coordination between project staff, the Irrigation
Department, and the Revenue Departments in developing revenue chakbandi [the boundary of
an area served by a single outlet on an irrigation distributary or minor] and owners’ lists.

Project Benefits

Has the project achieved anticipated outcomes (e.g., productivity, job creation, income), and
how?

By providing a perennial source of irrigation water in the command area, the canal system constructed
under GZIP unquestionably improved agricultural and livestock outcomes for command area farmers—
expanding cultivated area by 90 percent or more; increasing yields, production, and income; creating
new on- and off-farm employment opportunities; enhancing land value; and increasing economic activity
in the command area. However, because CADP has not yet made substantive progress on the
foundational WUA formation, watercourse construction, and land leveling activities, it has not
appreciably enhanced the benefits associated with GZIP.

The benefits associated with the canal system accrue primarily to those who can access the water, and
access is not equitably distributed. Barriers to more equitable distribution include the absence of tertiary
watercourses to distribute water far from the canal system, ineffective enforcement of water rights, and
slow adoption of more efficient irrigation practices. The three primary activities of CADP’s first
component directly address these issues and are thus crucial to extending and enhancing the benefits
associated with the canal system. However, time is of the essence as failure to address these issues
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perpetuates inequities in access to water, contributes to damaged infrastructure, and threatens the
sustainability of the benefits attributable to GZIP.

Sustainability

Are project results likely to be sustainable beyond the end of the project and why?

Economic incentives alone should largely sustain the substantial production-related benefits (e.g.,
increased cultivated area, production, and incomes) that farmers who can access canal water enjoy, as
long as the canal system is maintained and operational. Although these benefits are largely attributable to
GZIP, they reflect the sustainable benefits that CADP interventions can extend to a much greater
number of farmers. Secondary benefits associated with increased production (e.g., increased on- and off-
farm employment, land values, and economic activity) should also be sustainable under the same
conditions.

USAID/Pakistan’s experience with agricultural development activities similar to CADP components two
through four3? suggests that such interventions have the potential to sustainably enhance the benefits
associated with completing component one. The likelihood of sustainability, however, relies on
thoroughly understanding the relevant value chains and supporting them with government resources,
such as extension services and Farm Services Centers, and—importantly—meaningfully engaging
relevant private sector actors such as input dealers, service providers, processors, and traders.

Key Recommendations

To accelerate the pace and quality of implementation, the GoKP must, as a matter of utmost urgency,
strengthen project management capacity; address gaps in staffing; engage, and adequately supervise, a
qualified and competent social mobilization consultant to form and strengthen WUAs; and develop a
new approach to watercourse construction. Specific recommendations to address these issues include:

Project Management

e The project should conduct a strategic planning exercise to develop a detailed work plan with
realistic targets for completing the project within the remaining time.

e The project needs to fill key gaps in its staff's expertise, e.g., procurement, contracts, monitoring
and evaluation, social mobilization, and human resources, as soon as possible with competent
and experienced professionals.

e The project should engage an experienced, full-time project management professional (or team)
as part of senior management to help plan, coordinate, and manage project activities.

o The GoKP needs to appoint a full-time, dedicated, and qualified project director posted in D.I.
Khan for the duration of the project.

3 Management Systems International, Satpara Development Project Evaluation: Irrigated Agriculture in Gilgit-Baltistan (Islamabad:
USAID, 2015); Management Systems International, Building Sustainable Agribusinesses in Pakistan: Final Evaluation of the Agribusiness
Project (Islamabad: USAID, 2015); Management Systems International, Improving the Competitiveness of Small and Medium
Enterprises in Pakistan: Final Evaluation of the Firms Project (Islamabad: USAID, 2014).
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Strengthening WUAs and WIGs

e The project must prioritize forming WUAs and WIGs using a true social mobilization process
and strengthening new and existing groups to be sustainable and capable of performing their
roles in the project.

e Clarify the objectives of and approaches to strengthening WUAs and WIGs; reassess
consultants to determine whether they have the understanding and capability to perform the
work; and make changes if necessary to accomplish this critical objective quickly.

e Design and implement a communication strategy to educate communities about their water
rights and the implications of the transition from a spate irrigation system to a regulated
perennial system.

Woater Distribution and Use

e  Where feasible (i.e., where watercourses have not been completed and where water is
available), consider allowing farmers to lay out and construct unlined, earthen watercourses.
Consider other approaches to improving watercourses, such as coordinating with the National
Program for Improvement of Watercourses through On-Farm Water Management (OFWM).

e Develop and implement a strategy for executing land leveling. Develop criteria for facilitating
land leveling among farmers, perhaps by offering a subsidy to anyone interested.

e Facilitate orientation meetings between contractors and farmers before construction begins on
each watercourse to elicit farmers’ input on watercourse design, layout, construction, timing,
and other issues to encourage farmers’ understanding and cooperation during the construction
process.

Recommendations to USAID for Improving the Performance of Future G2G
Projects

e To the extent possible within ADS 220 requirements, USAID should consider following the lead
of donors such as the Asian Development Bank and reserve for itself a stronger role in project
design, management, and oversight.

o In future G2G projects, USAID should consider directly providing technical assistance to fill
critical positions the government may not be able or willing to fill based on the project staffing
plan. Select the individuals or firms for these positions, hire them directly at competitive rates,
and embed them within the project staff.

o For projects that engage the private sector as contractors, USAID should review its
arrangements for independent monitoring and verification to ensure that they do not unduly
burden service providers.

GOMAL ZAM COMMAND AREA DEVELOPMENT PROJECT — MIDTERM PERFORMANCE EVALUATION 5



EVALUATION PURPOSE AND QUESTIONS

Since CADP began in September 2014, the project has made little meaningful progress on its core
activities despite USAID’s extension of the planned end date from September 2017 to December 2019.
The lack of progress has deferred much-anticipated benefits to command area farmers and led USAID
to question its continued support of the project. This midterm evaluation (conducted between January
I'l and July 15, 2019) generates recommendations for accelerating, and improving, project
implementation and develops lessons learned to improve the design, implementation, and performance
of future G2G projects. The evaluation’s findings and conclusions on project benefits and their likely
sustainability will guide USAID, GoP, and GoKP decision-making on how best to continue supporting the
project.

Evaluation Questions

To address these objectives, the evaluation documents GoP and GoKP project design and
implementation processes and how they played out in CADP; explores the project’s benefits and their
likely sustainability to date; and assesses the likelihood that continued USAID support will enhance
benefits or their likely sustainability. The evaluation addresses four questions which are further
elaborated in the evaluation statement of work and assignment work plan (Annexes | and 2):

I. How did the project design contribute to, or detract from, achieving anticipated results within
the original life of the project?

2. How did the project’s implementation/operation/management contribute to, or detract from,
achieving anticipated results within the original life of the project?

3. Has the project achieved anticipated outcomes (e.g., productivity, job creation, income), and
how?

4. Are project results likely to be sustainable beyond the end of the project and how?

PROJECT BACKGROUND

For centuries, farmers eked out a living on the Daaman Plain where the Gomal River emerges from the
Sulaiman Mountains in the Tank district of KP. Farming relied on spate irrigation (rod kohi in the local
language) in which farmers divert floodwater from seasonal channels fed by unpredictable heavy rains
and impound it in their fields. Upstream farmers have first rights to the water, with rights passing
successively downstream as upstream farmers meet their needs. Because they rely on unpredictable
rainfall events, spate irrigation systems are relatively unproductive.

In 2001, the GoP set out to introduce modern canal-based irrigation to the region in an effort to
increase agricultural productivity and the well-being of the estimated 30,000 command area households
who rely largely on subsistence agriculture for their livelihoods. From 201 |, USAID/Pakistan supported
the work through the Gomal Zam Multipurpose Dam project, of which CADP (the subject of this
evaluation) is the third and final phase. Because each phase depended on the successful execution of the
preceding phase, the current status of each phase is important context for this evaluation.
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In January 201 |, USAID/Pakistan contributed $40.00 million to completing the Gomal Zam Dam, started
by the GoP in South Waziristan Agency in 2001.# The dam was designed to generate electricity, control
flooding, and provide perennial irrigation to 163,086 acress of culturable land situated in the Tank and
D.l. Khan districts of KP (Figure ). The dam was completed in June 2013.

In October 201 |, USAID contributed $40.00 million to fund GZIP, which constructed a canal system to
distribute irrigation water from the dam within the command area. In July 2012, USAID provided an
additional $12.00 million to construct the Waran Canal (a major distributary of the GZIP Main Canal)
and associated distributaries that added 28,053 acres to the command area, increasing its total size to
191,139 acres. USAID subsequently increased funding for GZIP and the Waran Canal, respectively, by
$11.52 million (in June 2015) and $8.16 million (in September 2015). The Main Canal and its
distributaries and minors came on line in March 2016. The Waran Canal was not yet complete at the
time of this evaluation.

In March 2015, USAID executed a $22.22 million agreement with the KP Planning and Development
(P&D) Department to fund CADP, with the aim of constructing the tertiary watercourses to further
distribute water from the canal system, forming and strengthening WUAs to maintain watercourses and
manage distribution, and otherwise improving agricultural production within the command area.¢ The
water available annually from the dam for irrigation is not sufficient to adequately irrigate the entire
command area using current irrigation practices.” Therefore, CADP also promotes the high-efficiency
irrigation systems and practices necessary to fully realize the potential benefits of the interventions.

CADP implements four components to achieve these objectives. Figure 2 summarizes these
components, their planned duration, and current status. Annex 3 provides a more detailed description
of the components’ activities and status.

Sequencing of activities is important to achieving intended outcomes. WUAs should be formed and
strengthened to play their intended role in watercourse layout and construction; farmers should have
access to perennial water before the project begins work on productivity enhancement; and production
should start to rise before implementing value addition and marketing activities. Slow progress on
component one activities has therefore substantially postponed implementation of components two
through four.

41n May 2018, the 31st Amendment to Pakistan’s constitution merged the seven agencies of the Federally Administered Tribal
Areas and the Frontier Regions into the Khyber Pakhtunkhwa (KP) province. South Waziristan is now a district in the Dera
Ismail Khan division of the KP province.

5 Different documents report slightly different acreage values.

6 In March 2013, USAID increased funding for the dam by $5.00 million, thus increasing the total USAID investment in all three
phases of the Gomal Zam Multipurpose Dam Project to $138.9 million. Office of Inspector General. Audit Report 5-391-18-001-
P: Pakistan’s Gomal Zam Dam Has Not Generated the Electricity Anticipated Despite Millions in USAID Investments, (Islamabad: Office
of Inspector General, U.S. Agency for International Development, February 12, 2018).

7 According to the PC-1, the 324,400 acre-feet of water supplied by the dam and canal system:s is sufficient to “dependably
irrigate 163,086 acres (employing traditional methods) or 191,560 acres (with improved methods per the PC-1). The dam and
canal systems were designed to support only a 60 percent cropping intensity on more than half of the command area and
intensities of 100 to 120 percent on the rest.”
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FIGURE 2: CADP COMPONENTS AND CURRENT STATUS
ORIGINAL TIMEFRAME EXTENSION

Sep 2015 - Sep 2016 - Sep 2017 - Sep 2018 -

Sep 2016 Sep 2017 Sep 2018 Dec 2019 .

Component |: Construct watercourses to distribute water from the canal system to Status:

farmers’ fields; form and strengthen WUAs to maintain and manage watercourses; * 256 of 393 WUASs formed;

promote adoption of water-efficient technologies and practices. * 58 of 69 WIGs formed;

* 189 of 393 watercourses
initiated, 50 completed;

+ Land leveling not started

Component 2: Promote adoption of productivity-enhancing
technologies and practices for crops and livestock to further increase Status:
the benefits of a perennial water supply. Not started

Component 3: Promote value addition in Status:
crop and livestock products. Not started

Component 4: Improve farmers’ capacity to Status:
access markets on more remunerative terms. Not started

Development Hypothesis

The CADP development hypothesis suggests that further developing command area infrastructure
(watercourses); forming and strengthening social structures (WUAs) to manage the infrastructure and
water distribution; promoting water-efficient modern irrigation technologies and practices to extend the
benefits to as many farmers as possible; and enhancing farmers’ ability to profit from the perennial water
will improve yield, production, and income derived from crop and livestock activities, thus contributing
to increasing household income for about 30,000 households, creating new on- and off-farm
employment opportunities, and advancing overall economic development of the command area.

EVALUATION METHODS AND LIMITATIONS

The mixed-methods evaluation selected approaches best suited to answering each of the evaluation
questions. Qualitative methods are most appropriate to developing a detailed understanding of complex
design and implementation processes. The evaluation team therefore relied largely on document review
and individual and small group interviews to document these processes and identify causes of delays.
The team interviewed individuals involved in, knowledgeable of, or affected by each of the facets of
these processes to triangulate findings across a diverse range of perspectives and experiences.

To assess project outcomes, benefits, and the likelihood of sustainable results, the evaluation examined
secondary data and analyses to obtain quantitative estimates of potential benefits. It then used qualitative
data obtained through interviews with beneficiaries and other knowledgeable individuals to triangulate
and explain the quantitative estimates. For example, the evaluation team obtained estimates of changes
in cultivated land within the command area from analysis of satellite imagery. It then triangulated these
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findings with qualitative data from interviews with command area farmers and others to validate the
quantitative findings and plausibly attribute outcomes and benefits to CADP activities.

Data Collection and Analysis

The evaluation team collected secondary data from project and other documents (see the bibliography
in Annex 4), satellite imagery, and the KP Crops Reporting Service. It collected primary data through
individual and group interviews with people involved in project design, PIU and PMU staff involved in
implementation, consultants, watercourse construction contractors, Farm Services Center
representatives, USAID personnel, and members of WUAs and WIGs. The team’s document review
suggested that farmers’ experiences with the canal system may depend on their location along a
watercourse. The evaluation team thus selected a sample of WUAs for interviews to represent a range
of positions along a watercourse, and also to capture farmers’ views from both watercourses that are
completed and those that are not. Figure | illustrates the location of selected WUA:s.

The team developed five core interview modules that addressed issues of the project design process,
characteristics of the design, implementation, outcomes (benefits and harms), and prospects for
sustainability (defined as the likelihood of project outcomes’ continuing after donor funding ends).
Discussion guides (Annex 5) included the modules relevant to the interviewed individual or group.
Annex 6 summarizes the content of the various discussion guides and provides a complete list of the
evaluation team’s interviews.

Data Analysis

The evaluation team used analysis methods appropriate to the type of data: analysis of satellite imagery
to estimate changes in cultivated area, descriptive statistics to present quantitative data on agricultural
production and farmers’ experiences, and rigorous analysis of qualitative data with MAXQDA—
software for managing and analyzing qualitative data—to explain the quantitative data and to unpack
design and implementation processes. Annex 7 presents a brief description of the team’s approach to
analyzing the data to answer the evaluation questions.

Limitations

The evaluation did not face serious limitations. Although the project did not have reliable baseline data
on agricultural production indicators, the evaluation team was able to create a plausible baseline, and

trend, of cultivated area from analysis of satellite imagery—which it then triangulated with data reported
by farmers and others. The analysis also mitigated this limitation to some extent by reviewing a series of

impact assessment studies of the CRBC command area as a proxy for the benefits of a fully developed
and mature Gomal Zam command area.

The absence of reliable quantitative data, and the time and effort required to collect such data, limited
the team’s ability to precisely quantify many outcomes mentioned in the evaluation statement of work.
However, Mission staff agreed that quantitative measures of outcomes were not necessary.
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FINDINGS AND CONCLUSIONS

Design Process and Design

Question: How did the project design contribute to, or detract from, achieving anticipated
results within the original life of the project?

Public sector development projects in Pakistan start with the sponsoring department developing a
project proposal—the PC-I. For infrastructure projects costing Rs. 50 million or more, the GoP also
requires a feasibility study to define the project scope and develop a detailed design and indicative
budget.8 The PC-| approval process depends on the project’s size and activities. The Provincial
Development Working Party (PDWP) can approve projects up to Rs. 10 billion, above which approval
of the federal Central Development Working Party (CDWP) and the Executive Committee of National
Economic Council (ECNEQ) is required. Regardless of cost, projects with a foreign financed share above
25 percent (USAID’s share in CADP was initially 71 percent) also require CDWP/ECNEC approval.
Design and approval of the CADP PC-1 followed this process, although it incorporated the required
feasibility study as a project activity rather than as a separate study prior to beginning implementation.

Designing and approving CADP and executing the activity agreement between USAID and the GoKP
required 51 months from the date of USAID’s Project Appraisal Document (PAD) on June 9, 2011, to
signing the Project Implementation Letter (PIL) on September 8, 2015 (Figure 3).

Developing the PC-1 (about |7 months) and approving it (about 25 months) consumed most of the
lengthy design and approval period. The six-month period between executing the activity agreement and
producing the PIL authorizing the GoKP to begin implementation was also considerable.

Developing the PC-I

According to USAID personnel, the DoA produced several drafts of the PC-1 that USAID found
unsatisfactory. Ultimately, USAID, at the request of the GoKP, engaged a consultant to work with the
DoA to draft the PC-1. The DoA further refined the PC-1 (e.g., according to the design consultant,
replacing USAID’s proposed administrative structure with one that relied on deputed government
employees and stipulating government pay scales), and the final version proposed a five-year project
with a budget of Rs. 4,300 million ($43.43 million,? with a USAID share of $31.00 million or 71.4 percent
of the total).!9 The few people the evaluation team interviewed who were directly involved in the
design!! said the consultant hired to write the PC-1 conferred with line department staff but that
nobody engaged farmers in the design process.

8 Government of Pakistan, Ministry of Planning, Development and Reform, Manual for Development Projects: Identification,
Preparation, Appraisal, Approval, Implementation, Monitoring and Evaluation (Islamabad: Government of Pakistan, 2017).

9 The PC-1 used an exchange rate of $1.00=Rs. 99.00.

10 DoA (Department of Agriculture, Livestock and Cooperatives), Government of Khyber Pakhtunkhwa. PC-1: Gomal Zam
Dam’s Command Area Development and On-Farm Water Management for High Value and High Efficiency Agriculture Project (GZD-
CADP), (Peshawar: Department of Agriculture, Livestock and Cooperatives, June 2014).

I Provincial assistant chief agriculture, chief planning officer, assistant chief foreign aid, deputy director (and former project
director) OFWM, and the design consultant.
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FIGURE 3: PROJECT DESIGN PROCESS TIMELINE

ECMNEC returns

PDWP PC-1 USAID signs
approves PC-l i DoA responds to activity
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DoA accepts % submitted [ "
PC-I \,  toECNEC o S ‘
PAD PC-I EAID N\ = ‘ ‘/‘ <
H’ P"T’Pa'_’dtloﬂ e = ’ . | | “—CDWPapprovesPC-1 | :
egins
\ = fnalPe-1 ] - P! ! i
\ 1 1 Ll 1
R L . - :
| 1 1 V1 L& P! ! .
1 ! 1 P! g ! 1 :
1 ! 1 x by ! 1 |
1 ! ! i ! 1! ! 1
I I ok L ; 1 .
1 |
2010 2011 2012 2013 2014 2016

Agreement execution ‘
Mar 6, 2014 - Sep 8, 2015

Concept development
Jun @, 2011 -Sep 27,2011 ‘

PC-1 development
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PC-1 review and approval

Feb |,2013 - Mar 6, 2014 ‘

Sources: Various project and USAID documents and the evaluation team’s interviews. See Annex 8 for milestone dates.

Approving the PC-I|

The PC-1| approval process progressed relatively quickly at the provincial level—PDWP approved it in
about five weeks and submitted it without changes to CDWP. CDWP/ECNEC reviewed it about six
weeks later and recommended that the DoA reduce the life of the project from five to three years and
the budget from Rs. 4,300 million to Rs. 3,000 million with the justification that:

“I) [1Tt would be ridiculous to develop command area in duration of next 5 years while the
dam would be ready and water from the dam will be available by end of 2014 and 2) The
command area to be developed is 163,000 acres of land while 28,053 acres of land which falls
under the command of Waran Canal has already been developed and is under utilization.”!2.13

A senior P&D official involved in processing the PC-1 told the evaluation team that the rationale for the
changes was not correct but no technical people were present to defend the PC-1. USAID
communicated to the GoP its concern that ECNEC’s proposed changes omitted critical project
elements and would compromise the project’s effectiveness and timely implementation. Despite the
pressure from USAID, however, the CDWP/ECNEC decision stood.

Senior DoA and USAID officials involved in processing the PC-I reported that it took about four
months to respond to CDWP/ECNEC direction and submit a revised PC-I. They explained that it took
time to consult with the involved line departments to prioritize activities and reallocate the revised

12 Ministry of Planning, Development, and Reform. “Position Paper for ECNEC,” (Islamabad: Government of Pakistan, no date).

I3 The Waran Canal was not finished or in operation, and its command area was not developed, so the total area requiring
development was the 191,139 acres included in the PC-1.
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budget suggested by ECNEC (Annex 9). The CDWP approved the revised PC-1 in about six weeks (on
March 6, 2014).

It took another year, spent largely satisfying bureaucratic requirements related to environmental
compliance and risk assessment and mitigation, for USAID to draft the activity agreement. A USAID
official involved in the project design explained:

“USAID started working on the activity agreement immediately after PC-1 approval but took
almost a year to finally get it signed. The main reasons were completion of the environmental
documentation [Environmental Documentation Form and Environmental Mitigation and
Monitoring Plan, or EMMP] by a third party in October 2014, the PFMRAF [Public Financial
Management Risk Assessment Framework] through a follow-up assessment in June 2014, and
the Risk Mitigation Plan [RMP], which was approved by USAID in February 2015. These two
documents (EMMP and RMP) were pre-requisites before sub-obligation of funds through the
activity agreement.”

It then took USAID an additional seven months to produce the PIL so the project could formally begin.
A USAID representative involved in the design attributed this to “USAID bureaucracy.”

Design

Not only was the design process lengthy, but it produced only the PC-1, a general concept note that
lacked the specificity to effectively guide implementation—a failing that this evaluation concludes is
perhaps the single most consequential cause of the prolonged and poor-quality implementation.
Contrary to GoP regulations that require a feasibility study for a complex project the size of CADP, !4
the PC-| incorporated the feasibility study into implementation.'> Consequently, the project began
implementation guided only by the PC-I and, due to the project’s limited capacity to select and
supervise qualified consultants, did not have a final master plan until January 2017, 16 months after the
project began.

Furthermore, the final feasibility study and master plan did not augment the PC-I in any meaningful way
and lacked the detail necessary to effectively guide implementation.'¢ Halcrow Pakistan, USAID’s
independent monitoring and verification contractor, raised concerns about the quality of the feasibility
study in its site visit reports spanning a period of about a year, citing unprofessional work and errors,
and during interviews Halcrow representatives said they had to play a major role in finalizing the study
report.'” PIU staff and other stakeholders also questioned the value of the feasibility study, and when
asked directly, one staff member said the reports were not timely, useful, or used. Identified issues
included the relevance of proposed interventions, improperly specified activities (e.g., the failure to
require sulphate-resistant cements that could better withstand the high levels of dissolved salts in the
area’s water), and errors in the reports that demonstrated limited knowledge of agriculture. The views
of an agricultural professional on the PIU staff exemplify these concerns:

14 “It is mandatory that all infrastructure projects (or having infrastructure component) costing Rs.50 million or above should
be based on feasibility studies (PC-ll) including reference design and bill of quantities, etc.” GoP, Manual for Development Projects
(GoP, 2017), 68.

I5> The evaluation team was unable to determine who made this decision.

16 AAB (Pvt.) Ltd. Master Plan of 393 Mogas of GZD-CADP Volume-I (Text), (Islamabad: USAID, July 2017) and AAB (Pvt.) Ltd.
Feasibility and Baseline Report of GZD-CADP, (Islamabad: USAID, July 2017.

17 Halcrow Pakistan (Pvt) Limited. GZD-CADP Site Visit Report No. 2, (Islamabad: USAID, September 23, 2016).; Halcrow Pakistan
(Pvt) Limited. GZD-CADP Site Visit Report No. 3, (Islamabad: USAID, March 2, 2017).; Halcrow Pakistan (Pvt) Limited. GZD-CADP
Site Visit Report No. 4, (Islamabad: USAID, April 19, 2017).; and Halcrow Pakistan (Pvt) Limited. GZD-CADP Site Visit Report No. 5,
(Islamabad: USAID, July 20, 2017).
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“We did not agree with the livestock development plan suggested in the feasibility report when
we were asked to give our feedback on that. The activities [milk chillers] proposed by the
feasibility study were not applicable and not practical as well.”

Consequently, this large and complex project—which required deliberate sequencing of activities, hiring
and supervising of private sector contractors and consultants, engaging multiple line departments and
coordinating their activities, and working closely with communities to prepare them for a new irrigation
regime—was ultimately left with little more than a concept note to guide implementation. The most
consequential failings of the design that affected the start date, pace, and quality of multiple project
activities include:

e Failing to anticipate, and mitigate, the difficulties in obtaining revenue chakbandi and owners’ lists;

¢ Not including contracting, procurement, and social mobilization specialists in the staffing plan for
a project that relied on hiring and effectively supervising watercourse construction contractors
and consultants to manage a critical social mobilization component;

e Prioritizing hiring government personnel at standard rates that were insufficient to attract highly
qualified individuals to a hardship post;

¢ Providing limited guidance on the qualifications of anticipated consultants; and

e Not accounting for security issues that hampered access to the field.

Revenue Chakbandi and Owners’ Lists

Revenue chakbandi and owners’ lists are essential inputs for forming WUAs and constructing
watercourses. Owners’ lists identify the irrigators within a watercourse command area—the eventual
members of the WUA and the owners of the land through which contractors must construct
watercourses. Although it is not the project’s responsibility to produce revenue chakbandi and owners’
lists, none of the basic planning documents (PC-1, feasibility study, or master plan) mentioned revenue
chakbandi or owners’ lists or anticipated the difficulties involved in obtaining them.!8 It took the project
about 10 months to receive any (66) of the 393 revenue chakbandi and another 3 months to obtain the
owners’ lists associated with some (49) of these chakbandi. According to its quarterly progress reports,
the project had received owners’ lists for only 75 percent of watercourse commands at the time of the
evaluation, more than three years into implementation.

Difficulties in obtaining revenue chakbandi and owners’ lists, along with not engaging the appropriate
expertise in WUA formation, were the most significant causes of delays in forming WUAs—delays that
cascaded through all aspects of implementation.!® The PIU staff member in charge of managing the WUA
formation process said, “The formation of WUAs would have been ensured without wasting any time if
owners’ lists were received in a timely manner in the beginning.”2° The explanations provided by parties
involved in implementation suggest that the project’s difficulties in obtaining revenue chakbandi derived
largely from the multiple government departments involved in the process,2' some of which (i.e.,
Revenue Department) were not formally engaged with the project and thus had little ownership; rapid
turnover in land ownership within the command area; and out-of-date ownership records. The following

'8 AAB (Pvt.) Ltd., GZD-CADP Master Plan.; AAB (Pvt.) Ltd., Feasibility Study Report.; and DoA, GZD-CADP PC-|.

19 Among the evaluation team’s 19 interviews with individuals directly involved in implementation (PIU and line department staff
and consultants), 10 mentioned the absence of owners’ lists as a cause of delay.

20 |nterview with senior PIU representative involved in implementation.

21 pakistan’s Water and Power Development Authority (WAPDA) was responsible for providing the engineering chakbandi, the
Irrigation Department (in two districts) was responsible for providing the revenue chakbandi, and the Revenue Department (in
three tehsils) was responsible for the owners’ lists.
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quote from the evaluation team’s interview with the consultant responsible for forming WUAs
illustrates these challenges.

“l conducted a survey, in the year 2000, the owners were rapidly changing. ... about 25
percent of the ... owners were changed. If you get data and the names in it are from 20 years
ago, what will you do? ... These are small things but create big problems.” — Interview with
Taaleem Foundation, Islamabad

Staffing

Implementation also suffered from a number of staffing issues, many related to decisions embedded in
the PC-| that did not include some necessary positions, specified qualifications that were not consistent
with job requirements, and did not consider the compensation packages necessary to attract qualified
personnel to work in the difficult project area.22

Respondents to the evaluation team’s interviews most frequently mentioned the absence of a full-time,
dedicated project director posted in D.l. Khan as a cause of delayed and poor-quality implementation.23
They explained that a full-time, on-site project director is necessary to motivate and supervise staff,
interact with community members, and make timely decisions. Project directors with additional charges
or those not posted in D.I. Khan cannot effectively perform these tasks.24

“The project director was not there. They [project staff] would tell the project director that they
are in the field, but in fact they weren’t in the field. All of these things led to delays because
decisions were not made. The approval authority was not on the spot.” — Interview with
representative of AAB Pvt. Ltd., feasibility and master planning consultant

The project appointed a temporary?s project director in May 2014 to guide startup while the project
sought a full-time director. It hired a full-time director from the private sector in May 20|5—two
months after USAID and DoA executed the activity agreement. A monitoring exercise conducted by the
Directorate General of Monitoring and Evaluation, Planning and Development, GoKP, in May 2016,
however, concluded that “The incumbent project director...is not versatile or proactive to plan,
coordinate, and implement such an essentially important project,” and recommended taking strict
disciplinary action against the project director for failing to effectively manage implementation and for
allegations of nepotism in hiring project staff.26 Consequently, the project did not renew his contract.?’
A second monitoring exercise conducted in August 2016 again noted that implementation was well
behind schedule and, among other things, recommended hiring a dedicated project director stationed in
D.l. Khan.28 Nevertheless, between May 2016 and August 2019, the project had three project directors,
all with additional charges. In August 2019, the project appointed the last of these temporary project
directors to be the full-time director and posted him to D.l. Khan.

22 The consultant who drafted the PC-1 reported that the GoKP made these decisions.

23 Sixty-five percent of interview respondents directly involved in implementation or project management (i.e., representatives
of PIU, PMU, and the GoKP, as well as consultants) mentioned the lack of a full-time, dedicated project director stationed in
D.l. Khan as a cause of either delay or poor quality.

24 Of the project’s five project directors, only one (hired from outside government) did not have an additional charge and was
posted in D.l. Khan.

25 The first project director held an additional charge of district director of OFWM in Peshawar.

26 Government of Khyber Pakhtunkhwa, Visit Report of Gomal Zam Command Area Development Project Dera Ismail Khan Khyber
Pakhtunkhwa, (Peshawar: Government of Khyber Pakhtunkhwa, May 2016).

27 One individual the evaluation team interviewed suggested that political considerations influenced the decision not to renew
the project director’s contract.

28 GoKP, Visit Report.
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For other staff positions, the project reported hiring all support staff (grades 1-16) by the quarter
ending March 2016.2% Hiring technical staff of grades |7 and above was more challenging, however, due
to their hesitation to relocate to the relatively difficult and insecure D.I. Khan for the offered
government salaries.3? A previous project director the evaluation team interviewed explained how this
affected staff quality:

“The posts were advertised, and the project director before me tried to recruit, but nobody was
willing to come to D.I. Khan on the pay [basic pay scale] government was offering. We
advertised the positions three times but we failed to hire proper people. ... Then I took up this
case with the then secretary agriculture and he gave me people from the surplus pool which
are normally useless people.”

Even then, however, the project was missing key positions necessary to implement the project
effectively, deficiencies that continue to plague implementation and compromise quality.3! Individuals the
evaluation team interviewed specifically noted the lack of monitoring and evaluation, procurement,
contracts, logistics, and administrative specialists.32 The following quote from a PIU representative
illustrates these concerns:

“We don’t have a procurement specialist here, we were doing EOIs [expressions of interest],
RFPs [requests for proposals], and other things ourselves. This is a reason why we had to face
an inquiry, but that was settled later.”

In one of its site visit reports,3? Halcrow Pakistan summarized the consequences of poorly qualified PIU
staff on project management.

“The PIU staff has no capacity to monitor and supervise the work of project consultants. ... PIU
staff had never raised concerns on the reviewed work of MPC [master planning consultant]
rather kept forwarding the submitted numerical figures about progress. ... Similarly, PIU staff is
forwarding progress reports of DSC [design and supervision consultant] and OFWM Directorate
without any proper verification at their own end. It appears that the Project is relying too much
on the review of documents by the A-E [architect and engineering] Contractor rather than
undertaking proper review at their level as well.”

As a consequence of these staffing issues, the project did not have a full complement of staff until
September 2017,34 leaving it without the expertise to competently contract or effectively supervise the
contractors and consultants responsible for implementing key project activities.

29 PIU (Project Implementation Unit), GZD-CADP. Third Quarterly Progress Report (January-March, 2016), (Peshawar:
Department of Agriculture, Livestock & Cooperatives, March 31, 2016).

30 P&D (Planning and Development Department: Agriculture and Environment Section), Government of Khyber Pakhtunkhwa.
“Minutes of Provincial Steering Committee for Gomal Zam Dam Command Area Development Project,” (Peshawar: Planning
and Development Department, June 20, 2017).

31 Participants in 52 percent of the evaluation team’s 23 interviews with individuals directly involved in project implementation
or management said that the staffing plan did not include some necessary positions, and 26 percent said some staff members did
not have the qualifications necessary to competently perform their assigned tasks.

32 Seven interviews—four with PIU representatives and three with consultants—mentioned that the PIU did not have the
necessary staff positions to implement the project effectively or efficiently.

33 Halcrow Pakistan (Pvt) Limited, GZD-CADP Site Visit Report No. 5, (Islamabad: USAID, July 20, 2017).

34 PIU, Quarterly progress reports.
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Security

None of the design or implementation documents—i.e., the PC-1, feasibility study report, or master
plan—mentioned security. However, the tenuous security situation in the command area affected all
field-based project activities. Four of the nine PIU staff members the team interviewed said that security
concerns limited their access to the field. All four contractors the evaluation team interviewed reported
being threatened, and one said his representative was killed while in the field. Consultants also reported
discomfort with the security situation and reported that dusk-to-dawn curfews limited their time in the
field, especially as they did not maintain offices in the command area and had to travel daily from D.I.
Khan city.

The GoKP’s monitoring exercise in May 2016 noted the security issue and recommended that “The
quick response force of FWO [Frontier Works Organization] may be engaged at the earliest to facilitate
technical staff to implement project activities in time.”3* The project steering committee meeting on
August 18, 2016, noted that the PC-1 contained no provision for engaging the quick response force but
that district administrations had ensured the security of project staff. The evaluation team’s interviews
with project staff and consultants, however, suggest that security remained a concern throughout
implementation. Although security was an ever-present concern that slowed implementation, it is
difficult to quantify the impact of security on project activities.

Conclusions

The project’s design process, while lengthy, probably did not unduly delay implementation, as some of
the prerequisite infrastructure upon which CADP depended—e.g., the Main Canal and Waran Canal—
was not in service until after CADP began. However, the GoKP’s management of the design process
demonstrates that it did not appreciate the complexity of CADP and lacked the capacity to manage a
design process for a project of CADP’s complexity. Consequently, the project began implementation
with little more than a concept note, the PC-1, to guide implementation. Consequential deficiencies in
the PC-| that spilled over into almost every facet of implementation included the following:

e The decision to skirt the GoP requirement to conduct a feasibility study prior to
implementation left the project without a detailed work plan that should have guided
implementation and identified, and proposed mitigation strategies for, key constraints such as
the difficulties involved in obtaining revenue chakbandi and owners’ lists.

e The staffing plan relied on government employees deputed from other assignments (or the
surplus pool) and pay scales that were inadequate to attract highly qualified candidates to a
hardship post. These issues substantially extended the time required to hire the project’s
technical staff, which slowed implementation. It also contributed to hiring staff who did not have
the experience necessary to effectively perform their tasks, e.g., the monitoring and evaluation
officer.

e Not including contracting, procurement, or social mobilization specialists in the staffing plan left
the project without the expertise to develop and manage contracts or effectively supervise the
work of contractors or consultants—including the supervision consultant.

e The PC-I’s lack of clarity on the role of WUAs and the expertise required to form and
strengthen them contributed to the project’s selecting service providers to implement this

35 GoKP, Visit Report.
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foundational activity who did not have the necessary expertise in social mobilization, which
substantially affected the quality and timeliness of WUA formation and strengthening.

Implementation

Question: How did the project’s implementation/operation/management contribute to, or
detract from, achieving anticipated results within the original life of the project?

The project’s failure to make meaningful progress on the three foundational activities of component one
(forming and strengthening WUAs and WIGs, constructing watercourses, and leveling land) reflects
poor project management and the deficiencies in design described in the previous section. Because
components two, three, and four have not yet started, the evaluation collected no evidence on the
implementation of these components. It thus addresses implementation of one critical administrative
activity—procuring consulting services—and the three core activities of component one—WUA and
WIG formation, watercourse construction, and land leveling.

Procuring Consulting Services

Project implementation relied extensively on the services of consulting firms |) to conduct a feasibility
study and formulate a master plan, 2) to design the watercourses and other structures and produce the
associated bill of quantities for required materials, 3) to supervise the quantity and quality of the work
conducted by watercourse construction contractors and consulting firms, and 4) to form and build the
capacity of WUAs and WIGs. Ultimately, the project combined the design and supervision services
under one contract.

The PC-1 contained illustrative outlines for the requests for proposals for the first three of these
consultancies but did not specify selection criteria or processes which are governed by the KP Public
Procurement Regulatory Authority (KPPRA) Act, 2012. The project selected all three consulting firms
based on quality and cost-based criteria, which was appropriate for procuring services that are
“intellectual or advisory in nature,” and established procurement committees and selection
subcommittees as required.3¢

Procurements did not appear unduly protracted. The design and supervision and WUA formation
contracts required about four months from when the project invited expressions of interest to when
the contract was signed (Table 2). While the feasibility study and master plan contract took longer, this
was likely due to delays in finalizing the PIL to formally begin implementation, and the firm began the
work just over four months after the PIL was signed.

Project documents and the evaluation team’s interviews with staff and consultants revealed no issues
with the procurement process for the feasibility study and master plan contract or the design and
supervision contract. Project documents3’ and the evaluation team’s interviews with several project staff
members,38 however, noted that an unsuccessful bidder obtained a stay in court that delayed the start of
work on the WUA and WIG formation contract for two months.

36 Government of Khyber Pakhtunkhwa. “KP Procurement Regulatory Authority Rules,” (Peshawar: Government of Khyber
Pakhtunkhwa, 2014). https://www.kppra.gov.pk/download/?action=procurement%20rules

37 PIU, Quarterly Progress Report, (October-December, 2017).; Halcrow Pakistan (Pvt) Limited, GZD-CADP Site Visit Report No. 8,
(Islamabad: USAID, January 31, 2018).; and Taaleem Foundation, Inception Report - Social Mobilization and Capacity Building of
Farmers GZD CADP, (Peshawar: Government of Khyber Pakhtunkhwa, February 2018).

38 Productivity enhancement lead,
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TABLE 2: CONTRACT PROCUREMENT TIMELINES

Contract
Procurement Steps Feasibility Study Design and WUA ar.rd WIG
R Formation and
and Master Plan Supervision -
Strengthening

Expression of interest invited Apr. 3, 2015 Jun. 8, 2016 Sept. 6, 2017
Number of qualified applicants 4 5/5% 4
Technical and financial proposals invited Nov. 16,2015 Jun. 26, 2016 Oct. 6, 2017
Letter of intent issued Jan. I'1,2016 Aug. 16,2016 Nov. 16,2017
Contract signed Jan. 27,2016 Aug. 26, 2016 Dec. 4, 2017
Length of process (days) 300 8l 89

* The project qualified the same five applicants for the design contract and for the supervision contract and ultimately combined
the services under one contract.

Issues that arose with procurements, however, reflect the absence of contracting or procurement
specialists on the project staff. Well after the project awarded the WUA formation contract, the
executive engineer, Gomal Zam Irrigation Division raised concerns that the procurement process was
not consistent with KPPRA rules. These issues were eventually resolved with no disruption of contract
activities. The project also encountered problems procuring consultancy services for “Provision of
Service for Productivity Enhancement and Value Added Agriculture and Livestock under GZD-CADP”
and ultimately cancelled the procurement. Although the evaluation team was unable to get a full
explanation of the issues, the written record reveals disagreements about the KPPRA rules that applied
to the procurement.

Also, the project’s experience with the feasibility study and master planning exercise suggests that the
selection committee did not adequately evaluate the proposals. A senior representative of the team that
conducted the feasibility study and master planning exercise reported that the cost proposed by the
winning firm was far below that of other bidders and did not include the resources—e.g., budget and
staff—necessary to conduct the activities required under the contract. Project staff and Halcrow
Pakistan respondents agreed that the feasibility study, baseline survey, and master plan took far too long,
were of poor quality, and for these reasons were not useful in implementing the project. A careful
review of the technical and cost proposal by the selection committee—especially for an unusually low
bid—should have identified the deficiencies that would lead to these issues.

WUA and WIG Formation

Two design-related issues—the difficulties the project encountered in obtaining revenue chakbandi and
owners’ lists and the project’s inability to engage a qualified social mobilization consultant—were
responsible for the late start in forming WUAs. Consequently, the project reported forming its first
WUA in the quarter ending in September 2016, immediately after receiving its first batch of owners’
lists but a year after the project officially began (Figure 4). Once the project began forming WUAs, the
uneven pace of the formation process reflected the PIU’s limited understanding of how to form effective
WUAs and how to prepare them for their roles in the project—issues that trace back to the project
design documents’ lack of clarity about social mobilization processes which contributed to the PIU’s
selecting organizations for the task who did not have the necessary social mobilization expertise. The
project did not report forming WIGs until the quarter ending in June 2018.
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FIGURE 4: TRENDS IN WUA AND WIG FORMATION
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The PC-1 alludes to a variety of roles for WUA:s, including maintaining watercourses, participating in
establishing and enforcing warabandi, partnering with private sector contractors to construct
watercourses, participating in productivity enhancement demonstrations in partnership with the private
sector, and serving as the “basic unit of community organization of the Mogha [canal outlet for a
watercourse] command” through which to disseminate training to build capacities in crop and livestock
productivity. Although the PC-1 recognizes the importance of strengthening WUAEs, it provides no
guidance on how to operationalize the formation process to prepare WUA:s to fulfill their intended
roles, and instead emphasizes satisfying the bureaucratic requirements of forming WUA:s.

Requirements of the
Woater Users’ Association Act of 1981

At least 51 percent of the irrigators in a watercourse
command area apply to the OFWM director to form
a WUA.

OFWM convenes a meeting of all irrigators in the
command area.

If at least 75 percent of the irrigators consent to
forming the WUA, all irrigators in the command area
are deemed to have consented.

After receiving a complete membership list provided
by the irrigators, OFWM verifies that the application
meets the requirements, accepts the application, and
registers the association.

Similarly, the PC-1I gives little
attention to WIGs, briefly mentioning
using WIGs to “engender” the
development process by encouraging
women’s participation in WIGs,
WUAEs, and farmers’ organizations;
by building their capacities in
livestock management (a traditional
role for women in the local culture);
and by eliciting their input into
“...finaliz[ing] the layout of the
watercourse so that requirement of
women is fully incorporated in the
layout and design.”

Because it had little understanding of
the importance of WUAs, or how to
strengthen them, the PIU did not
engage appropriate organizations to
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form and strengthen WUAs well and did not have a social mobilization specialist on staff who could
supervise the process. A senior PIU staff member explained:

“The formation of WUAs falls in the CAD [command area development] activities, but we do
not have any social mobilization team and social activist. We all are engineers and we do not
know about community mobilization.”

In August 2016, the project engaged OFWM Directorate of DoA to form WUAEs, citing its “good hand
of expertise in the field of social mobilization in irrigated agriculture.”3? Although OFWM’s
memorandum of understanding (MoU) specified a range of WUA-strengthening activities, the required
deliverables included only forming and registering the WUAs and aggregating them into registered
farmers’ organizations. Consequently, OFVWM focused solely on forming WUAs in compliance with the
Water Users’ Association Act of 1981. Difficulties in obtaining accurate owners’ lists taxed OFWM’s
ability to form WUAs quickly, especially within the limits of a budget that had no flexibility to absorb
unanticipated difficulties.® Participants in the March 2017 joint review meeting expressed concern about
the pace and quality of OFWM'’s work (a view shared independently by Halcrow Pakistan) and discussed
outsourcing the social mobilization assignment “as the OFWM is taking it very casually.”#42 The August
2018 joint review meeting minutes illustrated the consequences of OFWM’s approach, noting that “[t]he
delay in [watercourse construction] is mainly due to social issues at site as the farmers are not properly
mobilized and totally unaware of the new irrigation system.”3

Subsequently, the project contracted Taaleem Foundation to form and strengthen WUAs and WIGs and
reactivate 184 WUAs improperly formed by OFWM. The organization mobilized in February 2018.44
Taaleem Foundation’s contract also specified a wide range of WUA-strengthening activities, including
conducting a training needs assessment and training farmers in watercourse operation and maintenance,
water management, irrigation practices, productivity enhancement for crops and livestock, value
addition, and marketing. The transition from OFWM to Taaleem Foundation stalled the formation of
WUA:s for a year,* and the project’s most recent quarterly progress report illustrates that questions
about the quality of social mobilization and WUA formation persist.46

“While searching the causes of delays, complaints from various quarters regarding the poor
performance of the TF [Taaleem Foundation] in the formation of Water Users Associations

39 DoA (Department of Agriculture, Livestock and Cooperatives), Government of Khyber Pakhtunkhwa. “Minutes of Project
Implementation Committee (PIC) Meeting for Gomal Zam Dam Command Area Development Project,” (D.I. Khan: Project
Implementation Unit, 2016).

40 The MoU specifies a total budget of Rs. 4.16 million, or Rs. 10,582 per WUA, an amount that was not sufficient to cover the
costs of the numerous meetings required to validate and finalize owners’ lists.

4l Halcrow Pakistan, Site Visit Report No. 5.

42 Ultimately, the project determined that OFWM had not followed appropriate procedures for forming WUAs and charged
Taaleem Foundation with reactivating the 184 WUAs formed by OFWM. A senior member of PIU explained: “The current
WUA:s are only for name, they will not own the process, and will not be able to sustain. The reason is that their capacity has
not been built and no trainings have been given to these people. They are not aware of what is good for them and what is not.
There is no social mobilization of these people at all. WUAs have to be reactivated. Their needs have to be assessed and their
capacity has to be built, and counseling must be provided to them. They should be educated regarding everything from crops to
their harvesting, only then it will work.”

43 PIU (Project Implementation Unit), GZD-CADP. “Minutes of Joint Review Meeting of GZD-CADP,.” (Peshawar:
Government of Khyber Pakhtunkhwa, August 16, 2018).

44 PIU (Project Implementation Unit), GZD-CADP. Quarterly Progress Report for January-March, 2018, (Peshawar: Department of
Agriculture, Livestock & Cooperatives, Government of Khyber Pakhtunkhwa, April 2018).

45 The project reported a cumulative total of 172 WUAs formed in its July—September 2017 quarterly report, 184 WUA:s in
the next two quarters, and 188 in the quarter ending in June 2018.

46 PIU, Quarterly Progress Report, January-March, 2018.
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(WUAs) were surfaced. ...the communities are not properly mobilized, the farmers are not
taking ownership of the watercourses that fact is visible from the damages to the water courses
by the members of the WUAs on regular basis. Moreover, the WUAs are not formed as per the
Water Users Association Act 1981, and the task was carried out through inexperienced and
non-quadlified persons. ... As far as formation of WIGs is concerned, the condition is even worse
than the WUAs; 58 WIGs are formed in the matter of 2-4 months, which is beyond
imagination and clearly speaks [to] the quality and authenticity of performance of the teams of
TF.” — Quarterly Progress Report, March 2019

The evaluation team’s interviews with 14 WUAs and 4 WIGs confirmed the poor performance of both
OFWM and Taaleem Foundation in forming these groups. All 12 of the WUAs the evaluation team
interviewed that provided data on the formation process knew that their responsibilities included
maintaining watercourses and managing water distribution among WUA members, although they saw
little value in this knowledge as they did not have watercourses. Ten reported receiving only one visit
from the organization that formed the WUA, none reported any formal training or strengthening
beyond a general orientation to their roles, only one reported having opened a bank account, and four
reported having some sort of registration documentation. The four WIGs the evaluation team
interviewed told a similar story of one visit with no follow-up and little understanding of their purpose.

The project’s failure to properly orient farmers to the opportunities of, and their responsibilities in, the
new irrigation system contributed to some farmers’ resisting changes in their water rights and others’
not abiding by laws dictating how they access water from the canal system—a situation that threatens
the sustainability of project outcomes. In 2017, Halcrow Pakistan reported that farmers on three outlets
of the Makali-Wah distributary in Tank district refused to form WUAEs in the belief that the canal
regulation regime would reduce their water share, and they plan to go to court to protect their rights.
The report also noted that seven WUAs on another distributary also intend to revoke their WUAs and
join the litigation.#” The report warned of the potential consequences of a failure to address the
underlying cause of these issues immediately:

“All this is happening when the layout of watercourse[s] is neither communicated to the
farmers nor any watercourses has been constructed. Water is being used through pipes
(inverted syphon) and in some places also through outlets. If this trend of non-cooperation by
the framers is not checked at this stage, many other outlets or existing WUAs may join hands
and revoke their WUAs. The social fabric of the area is dominated by large landlords known for
their highhandedness and disrespect of the regulations. This is [a] most important and urgent
matter which needs to be dealt without further delay. There is a need for social mobilization
and this project has not carried out any social mobilization to date. The WUA formation
process is just a mechanical exercise without any social mobilization.”

Watercourse Construction

Difficulties obtaining accurate owners’ lists, along with the PIU’s poor management of construction
contracts, delayed the start of watercourse construction. The project began preparing bidding
documents for watercourse construction within three months of receiving owners’ lists but did not
award construction contracts for another three quarters (Figure 5). By the end of March 2019, project
progress reports indicated that contractors had initiated work on 189 of 194 awarded watercourses but
completed only 50.48

47 Halcrow Pakistan (Pvt) Limited, GZD-CADP Site Visit Report No. 6, (Islamabad: USAID, August 23, 2017).
48 PIU, Quarterly Progress Report (January-March, 2019).
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FIGURE 5: TRENDS IN WATERCOURSE CONSTRUCTION
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The slow progress and completion rate for watercourses reflects the limited technical and financial
capacities of construction contractors, inadequate orientation of farmers, and poor contract
management by PIU. The project’s practice of awarding packages consisting of 12 to 28 watercourses,
and making multiple awards to contractors,* taxed contractors’ capacities to complete their work
within the initial 60-day contract period. A senior PIU staff member explained:

“But when we hired the contractors it was realized that they do not have enough capacity to
build watercourses within the planned timelines. They do not have sufficient and required
machineries for civil works. Their technical staff and engineers are not available on the sites as
required for the agreed contracts. The delay in certification process [by the project and USAID]
has been the main issue of contractors besides other site-related issues with the farmers.”

The PC-1I’s lack of clarity about the nature of farmers’ 20 percent share of project costs exacerbated
this situation. The PC-1 mentioned that farmers could contribute their share of project costs in cash or
in kind but did not specify how the contribution would be collected. Project management appears to
have considered only cash contributions and had no mechanism in place through which farmers could
contribute in kind. All four contractors the evaluation team interviewed reported that the project
initially withheld 20 percent of their invoice amount with the expectation that it would eventually be
recovered from farmers. Project staff, however, reported no plan or process for collecting the money,
and farmers said they could not pay their imputed share of Rs. 2,420 per acre in cash up front.5¢ When
contractors were unable to collect the money, some stopped work. The Provincial Steering Committee
(PSC) considered three proposals for addressing this issue and recommended that the GoKP incur the
farmers’ share as an interest-free loan that landowners will repay over |0 years after completion of the
project. The proposal was accepted at the next PSC meeting.

49 The project awarded 12 contracts for a combined total of 124 watercourses.

50 Farmers also objected to paying 20 percent of the cost of public goods such as roads and buildings (PSC meeting minutes,
December 2017).
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Halcrow Pakistan concurred with this assessment, stating in its March 2019 site visit report:!

“[The] main issues ... that resulted in delays are: weakness in social mobilization and
awareness campaign in motivating community participation in the implementation process,
award of more than one watercourse construction package to a firm with inappropriate
resources (labor and equipment) to undertake implementation activities simuftaneously on all
packages; and non application of Contract Management tools to expedite implementation
including; timely update of work-plan with remedial measures to address and cover the delays
by increasing resources, periodic issuance of warning letters to the non-responsive contractors,
increasing frequency of monitoring visits, issuance of repetitive time extensions without
assessment of contractors resources and remaining works.”2

Contractors, understandably, had a somewhat different perspective on the cause of construction delays.
All four contractors the evaluation team interviewed attributed their slow progress to the project’s
lengthy verification and payment processes,53 explaining that they could not afford to wait months to be
paid for their work. Three of the four also noted that the lengthy process exposed them to
unacceptable risk as they were liable for damage farmers often inflicted on the watercourse before the
project verified completion. All four contractors also reported that farmers often resisted construction
activities because they had not been informed of the process. One contractor explained the difficulties
he faced as follows:

“People have exhausted me a lot. | have been in fights in the field. People have taken me to
court. The army has called me to investigate. | have held many jirgas in the hujra of the ex-
minister. It has tired me. People wanted their own choice [layout of watercourses which suited
their lands] while we were doing things according to instructions of engineering chakbandi. They
used to stop us from going into their lands. | got too much involved in public dealings.”

Land Leveling

The PC-1 specifies leveling 163,000 acres of land to promote more efficient irrigation. Although they are
not explicit, project documents suggest that land leveling should follow watercourse construction.
However, the project did not report conducting engineering surveys for land leveling until the quarter
ending March 2018 and made little substantive progress until the quarter ending March 2019. Although
it reports having invited bids for leveling 3,779 acres, it had not awarded contracts for land leveling as of
its March 2019 progress report.

Delays in completing watercourses and a slow decision-making process about how to allocate scarce
funding slowed progress on this activity. The cost estimate in the PC-1 (Rs. 6,400 per acre) substantially

5! Halcrow Pakistan (Pvt) Limited, GZD-CADP Site Visit Report No. 10, (Islamabad: USAID, March 13, 2019).

52 |n its December 2018 site visit report, Halcrow Pakistan reported that 8 of the |12 construction packages had been extended
twice, and four had been extended three times. National Engineering Services Pakistan (NESPAK), the project’s design and
supervision consultant directly responsible for supervising the construction contractors, claimed that “[iJn most of the case the
contractors are given four times extension.”

53 The process involves many actors and approvals. These include: 1) the contractor submits an invoice to the PIU; 2) PIU
forwards the invoice to NESPAK for verification; 3) NESPAK communicates verification to the PIU; 4) the PIU informs USAID
that NESPAK has verified the watercourse; 5) USAID waits until it has a sufficient number of watercourses to verify and then
instructs Halcrow to conduct a verification site visit; 6) Halcrow communicates verification results to the contractor and the
PIU in the field and to USAID in a formal report; 7) after Halcrow’s successful verification, the project director submits an
invoice to USAID; 8) the PIU pays the contractor.
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understated the actual market rate for precision (i.e., laser) land leveling (Rs. 14,812).5455 At the actual
rate, the project’s budget for land leveling can cover leveling for only 71,000 acres. At its December
2018 meeting, the PSC concluded that it was neither necessary nor appropriate for the project to fund
precision leveling on the planned 163,000 acres on the rationale that some land would require rough
land leveling first; precision leveling of land on which farmers will practice furrow, raised bed, drip, or
sprinkler irrigation is unnecessary; and some farmers were already leveling land on their own. The
committee decided to establish criteria for where to use project funds for rough and precision land
leveling and conduct both on a demand/need basis, adjusting targets accordingly within existing funding
levels.

Conclusions

Most of the consequential delays in implementation trace back to a flawed design process that failed to
produce a detailed design that addressed the project’s operational requirements. Specifically, the project
had no detailed work plan to guide implementation, limited management capacity, and a staff missing key
skills required to effectively implement core project activities.

o All key informants the evaluation team asked believed the project was “designed to fail,” in part
because CDWP/ECNEC arbitrarily reduced the project time frame from five to three years.
Completing the project within the original five-year time frame would have been challenging
even under ideal conditions, and three years was clearly unrealistic.

e The design team’s decision to forgo the required pre-implementation feasibility planning
exercise left the project without a detailed implementation plan, with little operational clarity on
key activities, and with a staffing plan that was not commensurate with effectively implementing
project activities. This decision compromised almost every facet of implementation, including
the critical activities of forming and strengthening WUAs and constructing watercourses. To
compound the problem, the project’s poor management of the procurement process for the
feasibility study resulted in a study that provided little, if any, additional guidance for
implementation.

e The GoKP was not up to the task of managing a complex project that required carefully
sequenced activities; hiring, supervising, and managing contractors and consultants; coordinating
the activities of multiple line departments; and working closely with communities. Although
these deficiencies were, in part, embedded in the weak design, project managers at the PMU and
PIU failed to identify and resolve the issues in a timely manner. The project’s failure to appoint a
full-time, dedicated project manager stationed in D.l. Khan contributed substantially to its poor
performance and failure to adapt, as did the project staff’s lack of capacity to effectively manage
or supervise the work of contractors and consultants.

e The project’s experience procuring consulting services also demonstrates a lack of capacity
within both the PMU and PIU to manage procurement efficiently and transparently. Two of the
three consultants hired by the project failed to meet deadlines or deliver quality services. Also,
although the evidence is thin, it suggests that political interests may have influenced some

54 The most common explanation for the discrepancy in land leveling costs is that market rates increased between the time the
PC-1 was developed and when implementation began. A former PIU staff member, however, implied that the PC-1 mistakenly
used OFWM’s subsidized rate for land leveling.

35 P&D (Planning and Development Department: Agriculture and Environment Section), Government of Khyber Pakhtunkhwa.
“Minutes of Provincial Steering Committee for Gomal Zam Dam Command Area Development Project,” (Peshawar: Planning
and Development Department, December 20, 2018).
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procurement decisions, thus extending the process and perhaps leading to the hiring of
unqualified firms.

The cumulative effect of these issues cannot be overstated. The project has formed most of the WUAs,
but the evaluation team found no evidence that any are strong enough to play their ongoing roles in the
project. Because WUAs and WIGs are the social platforms for implementing the activities of subsequent
components, their weakness does not bode well for implementing these additional components quickly
or effectively. It will also continue to plague watercourse construction, adding to the challenges the
project will face in accelerating the pace of watercourse construction and sustaining outcomes.

Project Benefits

Question: Has the project achieved anticipated outcomes (e.g., productivity, job creation,
income), and how?

By providing a perennial source of irrigation water in the command area, GZIP markedly improved
agricultural and livestock outcomes for some command area farmers. Farmers who are getting water
from the canal system reported cultivating more of their land, increasing yields, changing cropping
patterns, and earning greater incomes from farming. However, farmers who are not able to get water,
or an adequate quantity of water, from the canal system reported few, if any, benefits, and often
reported being harmed. Inequitable access to water and benefits from the canal system reflects the
incomplete tertiary irrigation infrastructure (watercourses), limited enforcement of water rights, and
slow adoption of more efficient irrigation practices appropriate to a perennial water source.

Because CADP has made little progress on the three primary activities of component one—forming
WUAEs, constructing watercourses, and leveling land5é—it has not appreciably enhanced the benefits
associated with the canal system constructed under GZIP. Nevertheless, the benefits associated with the
canal system illustrate CADP’s potential if it can mitigate some the challenges to distributing water more
equitably, enhance irrigation and water conveyance efficiencies, and improve prospects for extending
and sustaining the demonstrated benefits associated with the canal system. Similarly, because the project
has only recently formed an appreciable number of WIGs, and done so poorly, it has not measurably
contributed to increasing employment or income-earning opportunities for WIG members.

Agricultural Production

Several independent secondary data sources, and the evaluation team’s interviews, strongly suggest that
access to perennial irrigation water from the canal system substantially increased both cultivated and
irrigated land in the command area, changes that positively affected a range of production indicators.

Analysis of satellite imagery shows a substantial increase in cultivated land in the command area
associated with completion of the canal system (Figure 6).57 In 2001, before construction of the dam
began, when command area farmers relied entirely on relatively unproductive spate irrigation, they
cultivated approximately 29,385 acres in the rabi [spring] season, the primary agricultural season in the
command area. The decline in cultivated area in 2014, while the canal system was under construction,

56 |n the most recent quarterly report (January — March 2019), the project reported completing 50 of 393 watercourses,
forming 267 of 393 WUAs, and leveling none of the target of 163,000 acres of land.
57 See maps in Annex 0.
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corroborates anecdotal evidence from farmers that construction activities disrupted traditional rod kohi
irrigation and left some farmers unable to cultivate any land.58

“We are not getting water from canals and watercourses and we can also not use the
flood/rainwater for our fields anymore. It has been 5—6 years that we are not getting water, or
you can say since these canals were constructed, after that we were unable to get water for our
crops. Our lands are at the down side [the lower end of the canalldistributary].” — WUA
member, Kot Essa

Cultivated area increased sharply after the Main Canal was completed in 2016. The decline in cultivated
area in 2018 compared to 2017 reflects the relatively poor timing of rains in 2018. On average,
however, the canal system may have increased cultivated area by as much as 98 percent. Tellingly, the
increase in D.l. Khan district (191 percent) is much larger than in Tank district (29 percent), where the
Waran Canal is not yet in service.5?

FIGURE 6: CHANGE IN CULTIVATED AREA
(GEOGRAPHIC INFORMATION SYSTEM ANALYSIS)
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Source: PERFORM analysis of Landsat-7 (2001) and Landsat-8 (2014, 2017, 2018, and 2019) satellite imagery, courtesy of the
U.S. Geological Survey and Google Earth Engine.

The maps in Annex |0 illustrate the importance of being close to the canal system: Cultivated area is
clustered near distributaries. The substantial increase in cultivated area along the Main Canal relative to
the unfinished Waran Canal also strengthens the case for attributing the increase in cultivated area to
the perennial water source provided by the canal system.

Command area-specific data on crop production, which PIU staff extracted from provincial Crops
Reporting Service data, corroborate these trends in cultivated area for wheat, the primary rabi crop in

58 |n 7 of the 14 WUAs the evaluation team interviewed, at least | participant (and often, most of the participants in a group
described a common experience) explained that they were no longer able to cultivate their land due to project activities that
disrupted their rod kohi system without replacing it with access to the canal system.

59 Calculated as the difference between cultivated area in 2001 and cultivated area averaged over 2017, 2018, and 2019 divided
by cultivated area in 2001.
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the command area (Figure 7). These data also emphasize the importance of irrigation to increasing
cultivated area.

FIGURE 7: CHANGE IN CULTIVATED AND IRRIGATED AREA (WHEAT)
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Source: Extracted by PIU staff from Crops Statistics of Khyber Pakhtunkhwa, 2011-19. Crops Reporting Services, Agriculture,
Livestock and Cooperative Department, Peshawar.

The evaluation team’s interviews also support the hypothesis that access to the perennial water from
the canal system increased cultivated area. Of the 64 WUA members the evaluation team interviewed,
35 (55 percent) reported getting water from the canal system; 18 (28 percent) reported still using the
traditional rod kohi system because they could not get water from the canal system, either because they
did not have watercourses or because the distributaries did not contain enough water; and || (17
percent) reported not being able to get water from any source. In general, those who are now getting
their water from the canal system increased the area they cultivated, most who are (still) using rod kohi
reported no change in cultivated area, and those with no source of water reported cultivating less land
(Figure 8).
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FIGURE 8: CHANGE IN PERCENTAGE OF OWNED LAND CULTIVATED BY WUA
MEMBERS (RABI)
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Note: The analysis classified farmers who were cultivating all their land before and after completion of the canal system as
increasing cultivated area. Classifying farmers who could not increase cultivated area as “no change” would have conflated them
with farmers who could have increased cultivated area but did not. In the “Canals” group, 50 percent of the “Increased” group
cultivated all their land before completion of the canal system, while in the “Rod kohi” group, all farmers in the “Increased”
group reported cultivating all their land before completion of the canals.

The 35 farmers who reported getting water from the canal system also reported generally higher values
than others on a range of production-related indicators (Table 3).

TABLE 3: EFFECT OF CANAL WATER ON PRODUCTION INDICATORS

Percentage of Farmers
Indicator Canals Rod Kohi No Water
(n=35) (n=18) (n=11)
Increased cultivated area 80% 17% 0%
Cultivating all fields 65% 33% 0%
Increased yield 57% 0% 0%
Increased income 51% 0% 0%
Planted new crops 29% 0% 0%
Getting required water 18% 45% 0%

Source: PERFORM group interviews with 64 farmers from 14 WUA:s.
Note: Table values are column percentages.

The perennial water source provided by the canal system clearly confers benefits on farmers who can
access the water, but the experiences of farmers who cannot access the water are mixed. The
experiences reported by members of these three groups of farmers illustrate the benefits of a perennial
source of irrigation water and illuminate barriers to more equitable access.
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Farmers Getting Water from the Canal System

The following quote from a farmer in Atal Sharif (near the end of the Main Canal) typifies the
experiences of farmers in this group.

“Before the canals, we were totally dependent on floodwater/rainwater. We would cultivate

land subject to availability of water in rod kohi. Secondly, we would not get enough yield from
the cultivated land because water for irrigation was not necessarily available when needed. ...
On average, we would cultivate about one-third of the total land. Due to uncertain availability of
water, we would not cultivate the entire land/fields. [Now] I cultivate my entire land, but we do
not get water through watercourses and outlets. We irrigate our land directly from the
distributary through pipes.”

All farmers in this group, even the 10 who reported having completed watercourses, appeared to be
using siphons and pipes to get water from the distributary.¢0 Farmers without watercourses have little
choice but to access the water “illegally”:¢! They are not in a position to forgo using water that is
available.

“Lack of water management [watercourses and outlets not constructed] is the primary reason
for getting water from canals through illegal means. You have to steal water when you need it.
Without stealing of water, you cannot irrigate your farms in our area.” — WUA member, Atal
Sharif

Farmers with watercourses also reported getting water illegally because they cannot get enough water
to meet their irrigation needs through the watercourses. They explained that low water levels in the
distributaries limit the quantity of water flowing through the outlet and into the watercourse; high
conveyance losses in unlined watercourses prevent sufficient water from reaching fields; and continued
use of inefficient irrigation practices requires quantities of water the watercourses are not designed to
carry. As a farmer from Atal Sharif explained, the absence of completed watercourses contributes to
inequitable distribution of water and its consequent benefits:

“We have water for irrigation, but we are facing [the] lack of [an] equitable water distribution
system in our area. The ones who are near to outlets/distributaries have [an] adequate amount
of water anytime they need.”

Furthermore, to obtain sufficient quantities of water through siphons or pipes, farmers often block
canals or distributaries to raise water levels. This practice deprives downstream farmers of water.

Access to perennial water is also beginning to change cropping patterns among farmers who can access
the water, although the change in practices is nascent. Four farmers—all getting their water from the
canal system—reported cultivating kharif [winter season] crops for the first time, an outcome they
attributed directly to the perennial water provided by the canal system. Members of two WIGs and two
WUAs, as well as both Farm Services Center representatives, noted that some farmers are diversifying
their cropping pattern, shifting to more productive—and often more water-dependent—crops such as
sugarcane, rice, vegetables, and fruits. These changes may herald a more significant shift toward higher-
value crops as observed in the CRBC project command area (see “Chashma Right Bank Canal Project”
below).

60 Although not all participants in a group interview may have reported using siphons or pipes, all members of a group generally
reported common experiences accessing water. It is reasonable, therefore, to infer that all farmers in a group where one
participant reported getting water illegally were following similar practices even if they did not mention it specifically.

6! |t is technically illegal to take water from the canal system other than through a legal outlet.
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Farmers Using Rod Kohi

Farmers who are still relying on rod kohi water do so largely because the canal system does not supply
water to their area, either because watercourses are not completed or because distributaries serving
their area do not contain enough water, perhaps as a result of excessive upstream withdrawals. Of the
I8 farmers who reported relying largely on rod kohi, |1 explained that the distributary that served their
area provided little or no water.

“l won't say it’s less water in it [the distributary], it is such that if three healthy goats got there
and drink water from it, then there will be no water in it.” — WUA member, Sheikh Sultan

Farmers using rod kohi attributed their situation to upstream farmers’ blocking the distributary or, on
distributary number two, to damaged infrastructure.

The five WUA members the evaluation team interviewed in the village of Kot Atal reported having
completed watercourses. However, no water reached fields at the tail end of the watercourses because
the watercourses were too small or conveyance losses too high. Consequently, farmers could irrigate
land that lay near the head of the watercourse—although they used pipes to get enough water—while
their ability to cultivate land they owned at the tail end relied entirely on unreliable rod kohi water.

The nine farmers the evaluation team interviewed from WUAs near the villages of Kot Allah Dad and
Sheikh Sultan reported still getting some water through their traditional “flood canals”é2 but that
construction of the canal system had reduced these water flows. Nevertheless, all nine farmers reported
being able to cultivate the same amount of land they cultivated prior to construction of the canals. They
admitted, however, that yield was generally low and uncertain. One explained that, even though they
have not reduced the area they cultivate, they suffered some harm from construction of the dam and
canals.

“This is what we are trying to tell you that now with the construction of [the] dam, that
floodwater is maintained at the dam and only surplus water is released. So, we have less water
in [the] floodwater canal as well as no water in the distributaries. That’s why the dam has
affected us negatively so far.”

The experiences of these farmers emphasize the importance of watercourses to convey water away
from distributaries and enforcement of water rights to distribute available water more equitably.

“Once the entire irrigation infrastructure is in place, then warabandi and strict laws will be
necessary for all the farmers to get equal and proper water. Otherwise, if the same kind of
approach prevails, farmers like us will be left out in that system also.” — WUA member, Kot
Allah Dad

“There is a main distributary, and then there are minors, but the last field level watercourses
are not there. My land is almost at the middle of that minor, but water could not reach my
fields as there are no watercourses.” — WUA member, Sheikh Sultan

Farmers with No Access to Water

The I'| farmers who reported having no access to water were from three villages at the extreme tail
end of the Main Canal. These farmers suffered substantial harm as the canal system deprived their area
of the floodwater on which they used to rely, and meanwhile the canals in their area are dry. Only | of

62 “Flood canals” refer to old earthen canals and seasonal streams (nallahs) that fed the rod kohi system prior to construction of
the canal system.
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the || farmers reported cultivating any land. The situation of farmers the evaluation team interviewed in
the villages of Potha and Chekkan illustrates the common experience of farmers in the three villages.

“Before the dam, we were using rod kohi for irrigation. These were channels that used to
provide us flood/rainwater for irrigating our lands. We used to get water on our turn. But after
the dam construction, even the rain/floodwater that we used for irrigation has been stopped. In
our area, Potha, not even a single kanal [an area of land equal to one-eighth of an acre or
0.0506 hectare] is irrigated. Our livestock is finished.” — WUA member, Potha

“We used to grow crops in our land and we didn’t need any employment. But now | am
working as a helper in a shop because | don’t have any other source of income. Earlier, we
would meet our financial requirements from our land/crops, but now we do not have any
regular source of income and we are compelled to search for [wage] labor to earn bread for
the family.” — WUA member, Chekkan

Farmers attributed their current situation to the behavior of upstream irrigators, limited use of efficient
irrigation practices, and no formal water distribution schedule.

“The people at the head of the distributary utilize maximum water leaving nothing for others to
use. They have large land holdings of 150 kanals, 200 kanals, and 300 kanals, which are
irrigated like [the old] spate irrigation system, i.e., using retention walls to retain water in the
fields for longer times. Water distribution is not organized, there is no time schedule, no
warabandi. The lands are not leveled, resulting in large amounts of standing water in the fields,
which is just wastage of the precious water.” — WUA member, Potha

Other Outcomes

The interviews also provided anecdotal evidence that increasing agricultural production in the command
area is stimulating other positive changes.

Investment in productivity-enhancing technologies and practices: Access to more reliable
irrigation water may be encouraging farmers to invest in productivity-enhancing technologies and
practices. Both Farm Services Center representatives the evaluation team interviewed—who have a
broader perspective than individual farmers on agricultural activities and practices within the entire
command area—reported increased sales of productivity-enhancing inputs such as quality seed, fertilizer,
weedicide, and pesticide. They explained that these inputs were most effective with reliable water, thus
associating farmers’ willingness to make these investments with their improved access to water.
Although interviewers did not explicitly ask farmers about their use of inputs, one farmer noted that he
is using high-quality seeds now that he has sufficient water to justify the investment.

Some farmers are also investing in leveling their land from their own resources.6> Many more, however,
noted the importance of land leveling but said they could not afford it. The issue came up in all 14 of the
evaluation team’s interviews with VWUAs, and members of 4 believed that the project was leveling land
only for influential landowners or that officials were pocketing the money.

Mechanization: Participants in 9 of the 14 group interviews with WUAs and both Farm Services
Center representatives said that they noticed a recent increase in the use of machinery in agriculture,
although none explicitly attributed it to project activities. It is plausible, however, that increasing

63 Reported in interviews with representatives of Halcrow Pakistan, Taaleem Foundation, two Farm Services Center
representatives, PIU, one WIG, and three WUA:s. Interviews with two WUAs in the CRBC command area also confirmed that
farmers began to invest in land leveling as the benefits became apparent.

GOMAL ZAM COMMAND AREA DEVELOPMENT PROJECT — MIDTERM PERFORMANCE EVALUATION 31



production and financial returns to agriculture may encourage investment in mechanization, much as it
encourages farmers to invest in other productivity-enhancing inputs.

Employment opportunities: Many respondents believed employment opportunities had improved in
the command area and provided plausible explanations for the project’s contribution. Participants in
eight of the group interviews with WUAs attributed increased employment to rising agricultural
production. For example:

“People from these areas are benefited a lot. They used to go for work to Tank and D.l. Khan,
but now they are farming. Now people from other areas are coming to our areas for
harvesting.” — WUA member, Gara Mohabat

The two Farm Services Center representatives the evaluation team interviewed cited new small
restaurants and mechanical workshops in the command area that created jobs, primarily for unskilled
labor, and improved job prospects in agricultural support sectors.

“Unskilled employment opportunities have also increased. There are several industries and
trades that depend directly or indirectly on agriculture. For example, | am a farmer and | have
been producing vegetables, it means | will access [the] agricultural market to sell my products.
So, I will hire the services of goods transporters, grocery shops, fruit and vegetable packers, etc.
So, | believe that the entire process would increase employment opportunity in the area.”

— Farm Services Center representative, Tank

Other economic activity: The two Farm Services Center representatives and participants in three of
the WUAs the evaluation team interviewed reported more mechanic’s shops, small restaurants, petrol
shops, and other businesses in their areas. They attributed this increase in commercial activity to the
growing agricultural economy. For example:

“The project has increased the production of sugarcane in the areas with more water. The
merchants visit our area and purchase sugarcane directly at the farms. | have observed that the
increased production of sugarcane has improved the business of goods transport. | have
observed that new shops and hotels/restaurants have opened on the points where the
sugarcane trade is being conducted in the area. | have seen that the area of Kaward Junction
has become a small city/business center because of the project. New shops have opened there.
| have seen that agriculture shops, medicine stores, and restaurants have opened there.
Consequently, a lot of new businesses and employment opportunities have been provided by the
project. | have seen that the living standard of the people has been improved due to the
project.” — Farm Services Center representative, Tank

Land values: Eleven of the 14 WUAs reported that access to water increased the value of land in the
command area. Speculation appears to have increased land values even before the canal system was
completed. The value of land with commercial potential increased dramatically.

“When construction of the dam was not even started, the price of land in our area was 2,000
or 2,200 rupees per kanal. ... Then when dam construction started, the prices got higher to as
much as 30,000 rupees per kanal. These were the prices of lands which were away from the
roads and water. The land near to the road [with commercial value] [is] sold [at] up to [Rs.]
250,000 per kanal.” — WUA member, Kot Allah Dad

Access to water was crucial: Two of the WUAs at the tail end of the Main Canal that reported having
no access to water reported that land values increased when the project began but fell again when it
became apparent that they were not going to get water.
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“Let me tell you that the value of our land has decreased from Rs. 50,000 to Rs. 35,000 per
kanal. However, the value of land where proper water is available has increased.” — WUA
member, Chekkan

Increased mobility/market access: Although the project reports constructing only 7.5 kilometers of
roads, participants in 4 of the 14 WUAs reported that the earthen roads along the distributaries
improved their mobility and access to local markets. However, the canals also reduced mobility:
Farmers in 6 of the 14 WUAs the evaluation team interviewed reported having to travel long distances
to reach a bridge to cross a canal or distributary. This particularly affected farmers with land or
properties on both sides of a canal.

Livestock: Although the project has not launched most of its livestock-related activities,é* the
evaluation team’s interviews suggest that access to water changed some farmers’ livestock management
practices. Members of four WUAs the evaluation team interviewed, as well as both Farm Services
Center representatives, reported that farmers are producing more and better-quality fodders, which
contributed to increased herd sizes and improved animal health.

Chashma Right Bank Canal Project

The CRBC project is similar to GZIP in that it constructed a canal system to replace rod kohi irrigation
along the right bank of the Indus River in D.I. Khan district.6> A series of research papers examined the
impacts of the project on land use, agricultural production, cropping intensity, cropping patterns, and
economic characteristics of beneficiary communities.é¢ The research concluded that the project
influenced agricultural practices, increased production, and improved the overall economy of the area
(see Annex | 1). Specifically:

e Command area farmers increased the percentage of their land they cultivated—from an average
of |5 percent to 36 percent in the kharif season and from 23 percent to 53 percent in the rabi
season.%’

e Average yields of all crops except rabi oilseed increased—from an average of 42 percent for
kharif pulses to 268 percent for rabi wheat.

64 As of the January—March 2019 quarterly report, the project reports having trained 42 WUAEs in livestock management.

65 CRBC constructed a 285 kilometer-long main canal along the west bank of the Indus River between the Chashma barrage
and the Taunsa barrage. Sixty percent of the 570,000-acre culturable command area is in D.I. Khan district and close to the
Gomal Zam Dam command area. The population of the command area is similar in culture and demographics and, prior to the
construction of the canal, employed agricultural practices similar to those in the Gomal Zam command area.
66 Shah, Mahmood. “Irrigation, Agricultural Productivity and Poverty Alleviation: A Case Study of Chashma Right Bank Canal
(CRBC) in D.I. Khan,” (Gomal University: Department of Economics, February 2008).; Shah, Mahmood, Mohammad Mumtaz
Khan, and Malik Amer Atta. “Comparative Study of Wheat Production before and after Chashma Right Bank Canal,” Journal of
Managerial Sciences IV, no. | (2006): 97-104.; Rahman, Attaur and Amir Nawaz Khan. “Ex Post Impacts of Chashma Right Bank
Irrigation Project on Cropping Pattern in D.I. Khan district, Pakistan.” Journal of Basic & Applied Sciences 9 (2013): 452-467
https://www.lifescienceglobal.com/pms/index.php/jbas/article/view/ | 1 34; Rahman, Attur, Amir Nawaz Khan, Shah Nawaz Khan,
and Said Qasim. “Impact of Chashma Right Bank Canal (CRBC) on Agricultural Production of District D.l. Khan: An Ex-Post
Evaluation.” Journal of Science and Technology 37, no. 2 (2013): 37-51.
https://www.researchgate.net/publication/316041668_IMPACT_OF_CHASHMA_RIGHT_BANK_CANAL_CRBC_ON_AGRIC
ULTURAL_PRODUCTION_OF DISTRICT_DI_KHAN_AN_EX_POST_EVALUATION; and Rahman, Attur, Amir Nawaz
Khan, Samiullah, Shehla Gul, and Shakeel Mahmood. “Impacts Evaluation of Chashma Right Bank Canal on the Water Table of
District Dera Ismail Khan, Pakistan,” Journal of Basic & Applied Sciences 12, 12 (2016): 281-288.
https://www.researchgate.net/publication/30566 1777 _Impacts_Evaluation_of_Chashma_Right_Bank_Canal_on_the_Water-
Table_of District_Dera_lIsmail_Khan_Pakistan.

67 Values are averages across the four study area villages.
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e Cropping patterns shifted away from relatively low-productivity, drought-resistant crops such as
sorghum, millet, barley, and maize toward higher-productivity, but more water-intensive, crops
such as sugarcane, rice, and fruit.

e Improved agricultural productivity contributed to commensurate increases in agricultural
income.

e Greater agricultural production spurred development with positive and negative consequences.
Higher agricultural productivity increased land values by between 200 percent and 1,500
percent—the range in part determined by access to water. However, development also
converted some highly productive agricultural land to residential and commercial use.

These results are generally consistent with the experience of farmers in the Gomal Zam command area
who have access to water. The challenges documented for CRBC farmers echo those found in the
Gomal Zam command area and point to issues that CADP needs to address to improve the equity of
water access and the sustainability of outcomes. These include reliable access to water, especially at the
tail end of distributaries; land that is not properly prepared (leveled) to accommodate new irrigation
practices; and limited access to the financial resources necessary to adopt productivity-enhancing
technologies and practices, e.g., high-quality seeds, fertilizers, and farm machinery.

Furthermore, most of the WUAs established by OFWM to line watercourses in the CRBC area are
now largely inactive because they were formed only to access a program to subsidize watercourse lining.
The two WUA s the evaluation team interviewed explained that the CRBC project had no role in their
formation. Instead, farmers collaborated on their own to construct watercourses, and some formed
WUAEs later as required to participate in the National Program to Improve Watercourses.

The evaluation team’s interviews with the two CRBC WUAs confirmed the findings of the evaluation
studies, i.e., increased agricultural production, shifts in cropping patterns toward higher-value crops,
higher yields, increased mechanization, more employment opportunities, and greater income.

“l'have observed that, before the CRBC, people could not afford the use of modern farm
machineries. Farmers are now using laser leveler machines to prepare their lands for better
irrigation. They also use cultivators. Earlier, people used to cultivate rice manually, but people
are now using [a] rice seed drill machine for cultivating rice.” — WUA member, Fateh

Conflicts Over Water

The change in water rights from the rod kohi system to a regulated, canal-based system requires
significant change in farmers’ mindsets and practices. The incomplete irrigation infrastructure
exacerbates the already considerable challenges of making this shift by trapping farmers between the
two water rights regimes: While the canal system establishes regulated access to water, farmers’ inability
to manage access at the watercourse level confronts many with a choice between following the rules—
and limiting production—or “stealing” water to better their lives. This situation establishes an
environment rife with prospects for conflict. An irrigation expert involved in the feasibility study
emphasized the importance of watercourses and enforcement of water rights:

“We do need a water network and distribution system, otherwise there will be chaos. Whoever
is mighty will take away the water. So, an agency like the Irrigation Department should enforce
the law. At least 90 percent of people should get water—so watercourses must be there.”

Inequitable access to water contributes to conflict between farmers in the command area. Members of
12 of the 14 WUAs the evaluation team interviewed spoke of conflicts, and 9 related conflicts to issues
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of sharing water within the canal system. A farmer from Sheikh Sultan echoed a common view that
blamed the conflict on farmers’ attempts to access water in an unregulated system:

“These minors [canal irrigation system] have increased our problems in fact. Everyone is on his
own when it comes to watering his fields. Everyone blocks the minors according to their own
needs, and nobody is there to stop them. These minors have done nothing for us except
increase our disputes. We have fights about water on an almost daily basis.”

Furthermore, the incomplete, and perhaps inadequately designed,s8 system exacerbates farmers’
difficulties getting adequate water to their fields and thus contributes to conflict. Members of 12 of the
4 WUAEs the evaluation team interviewed also raised issues with the design and layout of the
watercourses and outlets. These issues largely related to the canal system’s limited capacity to deliver
the quantity of water farmers need to irrigate their land (Table 4).

TABLE 4: FARMERS’ CONCERNS ABOUT WATERCOURSES AND OUTLETS

Number of

Interviews Explanation
(n=12)

7 Low conveyance efficiencies in unlined watercourses limit the amount of water that will reach
the tail of a watercourse.

6 The water level in distributaries is too low to deliver (through the outlet) the quantity of water
required to irrigate the command area.

5 There are too few outlets, or the distance between outlets is too great.

4 The construction quality of the watercourse is poor.

Unleveled land also emerged as a major constraint to farmers’ ability to fully utilize water from the canal
system to improve their agricultural production. Members of |3 of the 14 WUAs the evaluation team
interviewed said they could not irrigate all their land from the canals because the land was not properly
leveled. One explained more specifically that land leveled for rod kohi/spate irrigation was not necessarily
properly leveled for the canal irrigation system. Two also specifically mentioned that their land was
above the level of the distributary and could be irrigated only if the land was lowered/leveled.

“Suppose we used to irrigate our land from the south but now we get water from the east. The
land we prepared for rod kohi could not be irrigated with canals.” — WUA member, Sheda

This issue was sometimes a result of WAPDA designing polygonal command areas with straight
watercourses along one edge, which meant that field-level outlets (nuccas) came off only one side of the
watercourse. When the straight watercourse bisected a farmer’s land, he could irrigate only the section
on the downhill side of the watercourse and would have to irrigate the other portion from another
watercourse.

Conclusions

Access to a perennial source of irrigation water from the canal system constructed under GZIP
conferred substantial benefits on farmers who could access the water, stimulating an increase in

68 |t is difficult for the evaluation team to determine whether the irrigation system can ultimately deliver perennial water to all
farmers in the command area. However, the PC-1 describes the system as “water deficit” and states that it will not allow all
farmers to achieve the same cropping intensities. A senior official of the Irrigation Department also explained that the Canal
Act limits the command area of a watercourse to 400 acres. Analysis of summary data on the 393 watercourse command areas
contained in the CADP feasibility study report found that the average size of watercourse command areas is 484 acres, the
maximum size is 1,389 acres, and 64 percent are larger than 400 acres.
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cultivated and irrigated area, enhancing yield and production, and improving incomes. The command
area is also beginning to experience secondary outcomes associated with increased agricultural
production. These include greater investment in productivity-enhancing technologies and practices such
as machinery, high-quality seeds, fertilizers, pesticides, and land leveling; shifts in cropping patterns
toward high-value crops; increased land value; increased production of fodder, which improves livestock
productivity; expanded job opportunities; and overall economic growth. While many of these secondary
outcomes are nascent in the command area, they signal the potential of a complete and mature
irrigation system, a potential similarly illustrated by the impacts of the nearby CRBC project.

Fully realizing this potential, however, entails addressing several significant challenges. At this stage in the
development of the command area, the canal system primarily benefits farmers who can access the
water, largely those with lands adjacent to distributaries. The almost complete lack of fully functional
watercourses restricts farmers’ ability to convey adequate quantities of water to land far from the canal
system and compels farmers near the canal system to resort to illegal means (using pipes and pumps and
blocking the distributary to raise water levels) to get water from the distributaries. Furthermore,
because many farmers have not prepared their land for efficient perennial irrigation practices, they
extract more water from the canal system than it was designed to provide, leaving insufficient water in
the system for downstream farmers. These issues contribute to inequitable distribution of benefits, fuel
conflict over water, and threaten the sustainability of the system’s positive outcomes.

To fully realize the potential benefits of a perennial source of irrigation water, perennial water must be
distributed more widely within the command area, farmers must adopt more efficient water conveyance
and irrigation technologies and practices, and water rights must be established and equitably enforced.
These are precisely the issues CADP is designed to address. Constructing watercourses will help convey
water to fields far from the canal system. Promoting more efficient irrigation technologies and practices
by leveling land and supporting high-efficiency irrigation demonstrations will help distribute available
water more equitably. Forming and strengthening WUAs, and aggregating them to tehsil-level farmers’
organizations, will contribute to establishing and enforcing water rights and maintaining the irrigation
system. Interventions that focus on productivity enhancement, value addition, and marketing will help
farmers to extract the greatest value possible from the available water.

Although delays in implementation have deferred the benefits of a perennial water source for many
farmers, the potential benefits of successfully completing the project are huge. Even with the Main Canal
in operation, farmers are cultivating only about 34 percent of the cultivable area within the Main Canal
command, compared to nearly 60 percent in most communities in the mature CRBC command area.
The potential risks of not completing CADP include persistent, and perhaps increasing, inequity in
benefits, with farmers near the head of the system, and those with influence, reaping the benefits at the
expense of the rest; escalating conflicts over water; and a reduced functional life of the irrigation
infrastructure.

Sustainability
Question: Are project results likely to be sustainable beyond the end of the project and why?

CADP has made little meaningful progress on its primary component one outputs, i.e., forming and
strengthening WUAs, constructing watercourses, and leveling land. The substantial positive agricultural
outcomes farmers in the command area have enjoyed to date are thus associated largely with GZIP and
not with CADP. Furthermore, because CADP components two through four have not yet started, it is
not possible to determine the sustainability of outputs or outcomes associated with these components’
activities. This section therefore examines the conditions that may eventually support sustainable
outcomes and identifies challenges to sustainability.
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The previous section on benefits concluded that CADP interventions are essential to expanding and
more equitably distributing the benefits of the canal system, developing the social structures and sense
of community “ownership” necessary to sustain the physical infrastructure, and establishing and
enforcing water rights under the new irrigation regime. In fact, it suggests that without CADP
interventions, conflict among farmers acting in their individual interests may damage infrastructure and
render irrelevant the social structures necessary to achieve, enhance, and sustain even the results of
GZIP.

The substantial benefits that farmers who are able to access water from the canal system enjoy provide
a powerful incentive to invest in technologies and practices to increase productivity and to maintain the
physical infrastructure. Thus, for those with water, the benefits of access to a perennial water source for
irrigation are likely sustainable if the canal system is maintained and remains operational. In the absence
of widespread acceptance of and adherence to the rules of a new irrigation regime, adoption of
appropriate irrigation practices, completed watercourses, and empowered WUAs, however, the
benefits are not likely to extend to the many command area farmers who do not yet have access to
canal water.

Therefore, the immediate concern is not sustaining existing benefits, but completing CADP
interventions to extend and enhance sustainable benefits to a greater number of farmers. As a PIU
representative said:

“I have observed that farmers are taking an interest in sustaining the infrastructure of the
project. But I think they do not know how to manage this and how to increase the benefits of
[the] project. They need a comprehensive training on how to maximize the benefits and how to
sustain the project infrastructure. They need training on the new system because they are still
using the irrigation methods they had adopted during the old rod kohi days.”

Once watercourses are completed and WUAs formed, sustainability of benefits depends on maintaining
and regulating the canal system to ensure a reliable and adequate supply of water in all distributaries,
maintaining the watercourses, and managing equitable access to water within the watercourse
commands.

Ensuring that the canal system provides an adequate and reliable supply of water equitably throughout
the command area depends on the Irrigation Department maintaining the infrastructure and enforcing
water rights (with the help of law enforcement agencies). The large number of farmers who reported
not getting water, or enough water, from the distributaries (50 of 64 farmers interviewed); damaged or
compromised canals (farmers from 4 of 14 WUA:s interviewed); and disregard for water rights (farmers
from 12 of 14 WUAEs interviewed) suggests that the Irrigation Department is not yet adequately
maintaining or managing the canal system.

Although strong and sustainable WUAs are important as platforms for other project interventions
aimed at enhancing productivity and profitability—e.g., promoting more efficient irrigation and
productivity-enhancing technologies and practices, introducing value addition, and improving access to
markets—they may not be necessary to maintaining watercourses and managing water distribution
within a watercourse command.

Although the WUAs in the command area are nascent organizations at best, the |10 that responded to a
question about their own capacity during interviews said that, when they had water, they would be able
to maintain their watercourses and manage water distribution within their command areas. In fact,
farmers in these groups noted that they have already been doing this under the traditional rod kohi
system and required no additional training. The experiences of the two mature CRBC WUAs the team
interviewed confirmed the notion that WUAs can maintain watercourses and manage water distribution
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with little additional support beyond formation: Even though the farmers in these two WUAs formed
WUA:s solely to access government support to line their watercourses, they were still active and
reported having no difficulty organizing members to clean the watercourse (as often as every two weeks
during the summer when watercourses silt up quickly) and resolving conflicts over water.

Conclusions

Economic incentives alone should largely sustain the substantial production-related benefits (e.g.,
increased cultivated area, production, and incomes) that farmers who can access canal water enjoy, as
long as the canal system is maintained and operational. Although these benefits are largely attributable to
GZIP, they reflect the sustainable benefits that CADP interventions can extend to a much greater
number of farmers by constructing watercourses to distribute water further from distributaries, and by
forming and strengthening WUAs and aggregating them into tehsil-level farmers’ organizations, thus
contributing to equitable enforcement of water rights. Secondary benefits associated with increased
production (e.g., increased on- and off-farm employment, land values, and economic activity) should also
be sustainable under the same conditions.

While CADP can contribute to substantial benefits merely by completing watercourses, the project
strives to accomplish much more. Improving irrigation efficiency, promoting productivity-enhancing crop
and livestock technologies and practices, introducing value-added opportunities, and expanding access to
markets have the potential to substantially enhance the benefits associated with access to a perennial
water supply. Because the project has not started implementing any of these activities, it is not possible
to assess their magnitude or likely sustainability. Nevertheless, the experience of other development
projects that followed similar approaches (e.g., FIRMS, The Agriculture Project, and the Satpara
Development Project)é? suggests that such interventions can create sustainable benefits. The likelihood
of sustainability, however, relies on thoroughly understanding the relevant value chains and supporting
them with government resources, such as extension services and Farm Services Centers, and—
importantly—meaningfully engaging relevant private sector actors, such as input dealers, service
providers, processors, and traders.

RECOMMENDATIONS

The evaluation team developed two types of recommendations: those it believes are important to
implement immediately to accelerate and improve implementation in the project’s remaining time and
those relevant to improving future G2G programming more broadly.

Recommendations for Immediate Implementation

The evaluation team first developed preliminary recommendations, and then conducted a day-long
recommendations workshop with representatives of USAID and the GoKP to assess the relevance and
practicality of the recommendations, refine recommendations they believed had merit, and develop
detailed action plans to implement accepted recommendations. A separate workshop report contains
more detail on the workshop process and outputs. This section presents recommendations organized
around three key themes: project management, strengthening WUAs and WIGs, and water distribution
and use.

69 MSI, Satpara Development Project Evaluation. MSI, Building Sustainable Agribusinesses in Pakistan. MSI, Improving the Competitiveness
of Small and Medium Enterprises.
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Project Management

Recommendation I: The project should conduct a strategic planning exercise to develop a
detailed work plan with realistic targets for completing the project within the remaining time.
The plan should identify opportunities for implementing project activities in parallel in
geographic “clusters” instead of implementing uniformly throughout the entire command area.
For example, the plan might focus first on completing WUA formation and watercourse
construction in discrete geographic areas where it can do so most quickly and then follow up
with subsequent activities in that area, thus allowing each “cluster” to proceed at its own pace.

Workshop participants’ response: Participants in the recommendations workshop believed
this recommendation was relevant and practical. The project director committed to working
with external experts and short-term consultants, as necessary, to develop a work plan to
present at the next PSC meeting.

Recommendation 2: The project needs to fill key gaps in its staff’s expertise, e.g.,
procurement, contracts, monitoring and evaluation, social mobilization, and human resources, as
soon as possible with competent and experienced professionals.

Workshop participants’ response: Participants in the recommendations workshop
proposed three strategies for implementing this recommendation. In the short term, the project
will transfer a contracts specialist from the PMU to the PIU. In the medium term, USAID can
provide technical assistance. In the long term, the project will include these positions in the
PC-1 revision it is currently preparing.

Recommendation 3: The project should engage an experienced, full-time project
management professional (or team) as part of senior management to help plan, coordinate, and
manage project activities. This individual(s) should participate in strategic planning, coordinate
tracking progress against the plan, identify emerging problems and coordinate with senior
management to resolve them, and manage staff to keep activities on track toward achieving
project objectives in a timely manner.

Workshop participants’ response: Participants in the recommendations workshop believed
this recommendation was relevant and practical but did not develop a specific action plan for
implementing this recommendation. They noted that the project had funds available for technical
assistance that could be used to hire additional technical staff and proposed that the project use
these funds to engage management assistance immediately. The project director advocated for
training project staff to fulfill the management role, and other roles, as a long-term strategy.

Recommendation 4: The GoKP needs to appoint a full-time, dedicated, and qualified project
director posted in D.I. Khan for the duration of the project.

Workshop participants’ response: The GoKP recently appointed a new project director
who is posted in D.l. Khan. The secretary agriculture will request that the PSC order that the
project director remain at his post until the end of the project.

Strengthening WUAs and WIGs

Recommendation I: The project must prioritize forming WUAs and WIGs using a true social
mobilization process and strengthening new and existing groups to be sustainable and capable of
performing their roles in the project.
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Workshop participants’ response: Workshop participants found the recommendation
relevant and practical and proposed creating a “Social Mobilization and Gender Mainstreaming”
component within the PIU to implement the recommendation. The project director committed
to writing the new component into the PC-1 revision that is underway.

¢ Recommendation 2: Clarify the objectives of and approaches to strengthening WUAs and
WIGs; reassess consultants to determine whether they have the understanding and capability to
perform the work; and make changes if necessary to accomplish this critical objective quickly.

Workshop participants’ response: Workshop participants noted that the previous project
director had already initiated a review of Taaleem Foundation’s performance and discussed
addressing some of the consultant’s performance issues. The project director committed to
another review in collaboration with PIU staff and taking necessary remedial actions.

e Recommendation 3: Design and implement a communication strategy to educate
communities about their water rights and the implications of the transition from a spate
irrigation system to a regulated perennial system. Consider collaborating with OFWM, Farm
Services Centers, and others with ties to the communities to design and implement the strategy.

Workshop participants’ response: Workshop participants believed that the social
mobilization consultant should implement this recommendation by training WUAs. They
proposed working with the Taaleem Foundation to develop a strengthening plan covering
WUAs’ purpose and responsibilities, their role in maintaining and managing watercourses, and
WUA strengthening.

Woater Distribution and Use

e Recommendation I: Where feasible (i.e., where watercourses have not been completed and
where water is available), consider allowing farmers to lay out and construct unlined, earthen
watercourses. Consider other approaches to improving watercourses, such as coordinating with
the National Program for Improvement of Watercourses through OFWM.

Workshop participants’ response: Workshop participants agreed that the recommendation
was relevant but believed an alternative approach would be more practical. They preferred to
continue using private sector contractors to construct watercourses, but they also planned |) to
work with WUAs to mitigate farmers’ resistance to construction activities, 2) to give
contractors one final extension, and 3) to rescind and re-award the contracts of contractors
that failed to complete their work on time.

e Recommendation 2: Develop and implement a strategy for executing land leveling. Develop
criteria for facilitating land leveling among farmers, perhaps by offering a subsidy to anyone
interested. Consider where land leveling will contribute most to enhancing the overall benefits
throughout the command area.

Workshop participants’ response: Workshop participants found the recommendation to be
relevant and practical. The project director committed to identifying chaks for branch
watercourses with farmers, establishing warabandi, and developing a strategy and criteria for
leveling land through the DoA.

o Recommendation 3: Facilitate orientation meetings between contractors and farmers before
construction begins on each watercourse to elicit farmers’ input on watercourse design, layout,
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construction, timing, and other issues to encourage farmers’ understanding and cooperation
during the construction process.

Workshop participants’ response: Workshop participants agreed to ensure that the
Taaleem Foundation integrated this recommendation into its work with WUAs. The project
director will draft a working paper for PSC approval proposing to give the Taaleem Foundation
a final notice to improve progress on social mobilization.

Recommendations for Improving Future G2G Projects

To the extent possible within ADS 220 requirements, USAID should consider following the lead
of donors such as the Asian Development Bank and reserve for itself a stronger role in project
design, management, and oversight. In CADP, USAID could have insisted on conducting a
feasibility and detailed design exercise prior to implementation; played a role in reviewing and
approving consultant contracts; and ensured that the project engaged a professional manager or
a management team—perhaps by hiring them directly.

In future G2G projects, USAID should consider directly providing technical assistance to fill
critical positions the government may not be able or willing to fill based on the project staffing
plan. Select the individuals or firms for these positions, hire them directly at competitive rates,
and embed them within the project staff. In the case of CADP, these key positions could have
included specialists in contracting, procurement, social mobilization, human resource
development, monitoring and evaluation, and project management. Task these individuals with
building the capacity of local project staff and commit to providing the assistance for as long as
necessary.

For projects that engage the private sector as contractors, USAID should review its
arrangements for independent monitoring and verification to ensure that they do not unduly
burden service providers. In CADP, requiring that the verification contractor make more
frequent site visits, or establish a local office, could have substantially reduced the burden the
slow process placed on watercourse construction contractors.
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BACKGROUND INFORMATION

Activity Agreement and Implementation Letters

On March 18, 2015, USAID signed an Activity Agreement (391-DOA-GZDCADP-001-001) for
GZD-CADP with the Government of Khyber Pakhtunkhwa (GoKP) through the Planning and
Development Department. The command! area for the Gomal Zam Dam is located in the
districts of Dera Ismail Khan (D. [. Khan) and Tank in Khyber Pakhtunkhwa. The overall
objective of the activity is to ensure that the water available from the Gomal Zam Dam is used
efficiently and productively through an integrated command area development approach. These
efforts will ultimately lead to increased income and employment for the people living in the
command area. An estimated 30,000 families, or approximately 195,000 people, will directly
benetit from the development of the command area.

The project has two main components, i.e. soft component (design and technical assistance) and
hard component (infrastructure). On September 8, 2015, USAID signed first Implementation
Letter No.1 (IL-001) authorizing $5.05 million for financing activities under the soft component,
including conducting preliminary studies such as a master plan, feasibility, baseline, detailed
design and cost estimation. USAID signed second Implementation Letter No.2 (IL-002) on
January 25, 2017 to sub-obligate $7,820,000 for activities under the hard component
(construction of watercourses, ponds and link roads, land leveling and installation of drip and
sprinkler systems).

Overview of Gomal Zam Dam Command Area Development Project (GZD-CADP)

The GZD-CADP is last part of the three-phase Gomal Zam Dam Multipurpose Project. The
command area is located in the districts of D. I. Khan and Tank, and there are 69 villages in
three Tehsils (Tank, D.I. Khan and Kulachi) in the area. The total command area is 191,000
acres, comprising 94,000 acres in Tank, 87,235 acres in Kulachi, and 9,765 acres in D. I. Khan.
With irrigation, the land and ecology is suitable for raising high value crops, such as fruits and
vegetables, along with field crops. The development of the command area was planned under an
approved PC-1 from the Government of Pakistan and the Government of Khyber Pakhtunkhwa.

Project Objective

GZD-CADP will provide assistance and funding to the people of Gomal Zam Dam command
area to build and operate a modern irrigation system on 191,000 acres with major considerations
for water use efficiency and productivity, while providing food self-sufficiency and income from
high value crop production. The Project will create jobs, new industries, and increased
opportunities for the people in this fragile ecosystem. These opportunities will provide new and
better livelihoods for all especially women. An estimated 30,000 families, or approximately
195,000 people, will directly benefit from development of the command area.

! The irrigated area served by the Gomal Zam Dam.

GZD-CADP — Midterm Performance Evaluation SOW 4
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The project is implemented by the Agriculture, Livestock and Cooperation Department (DoA) of
the Government of Khyber Pakhtunkhwa (GoKP), through a Project Management Unit (PMU)
located in Peshawar and a Project Implementation Unit (PIU) located in D.I. Khan. (The PIU is

a sub-unit of the PMU.) The actual work on the ground is done through the private sector and, in
some cases, through Government line departments in situations where private sector services are
not available, both of which are contracted and coordinated by the PMU/PIU.

The total project cost of GZD-CADP in $34.08 million, including USAID contribution of $22.22
million, GoKP contribution of $7.19 million and farmers” share of $4.67 million (See Table 1
below). Due to extreme poverty in the region, government decided in 2018 to pay farmers’ share
as well which will be later on recovered through easy installments.

TABLE |I: SUMMARY OF THE PROJECT COSTS

Budget (USD Million)

S. st Percent of
No. Year 1 Year 2 Year 3 Total Budget
1 |Administration and Supervision
1.1] Establishment 0.16 0.21 0.14 0.51 1.48
1.2| Operational 0.09 0.12 0.10 0.30 0.89
2 |Transport (Vehicle) 0.15 0.00 0.00 0.15 0.44
3 |Office Equipment and Furniture 0.05 0.00 0.00 0.05 0.15
4 |Interventions (Program Cost) 5.86 9.47 8.02 23.35 68.52
5 [Social, Training and Agricultural Activities
1.06 2.32 1.47 4.85 14.22
6 Conlsultancy Assignments and Technical
Assistance 0.81 0.71 0.40 1.92 5.63
7 |Program Audit 0.03 0.05 0.03 0.10 0.30
g Project Review and Impact Evaluation (Mid-
Term and Final) 0.05 0.10 0.05 0.20 0.59
9 Grantee Share in Supervision and
Administration (In-kind) 0.45 0.80 1.00 2.24 6.56
10 [Physical and Price Contingencies 0.08 0.18 0.16 0.41 1.21
TOTAL PROJECT COST 8.77 13.96 11.35 34.08 100.00
Cost Share (by Year, USD Million) Year 1 Year 2 Year 3 Total Percent
Cost Share
Grantee Share (cash) 1.23 2.02 1.70 4.95 14.51
Grantee Share in Supervision and Administration
(In-kind) 0.45 0.80 1.00 2.24 5.56
Farmers’ Share (In-kind) 1.22 2.02 1.43 4.67 13.71
USAID Share (cash) 5.52 9.05 7.66 22.22 65.22
GZD-CADP — Midterm Performance Evaluation SOW 5
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For the purpose of preparation of the budget, the conversion rate of 1 USD =PKR 99 is used.
Implementation Strategy for Command Area Development and Water Productivity

The strategy for the development of the command area and productivity enhancement is to be
implemented through the following four components:

Component 1: Command Area Development and On-Farm Water Management
Component 2: Enhancing productivity of crops, horticulture and livestock
Component 3: Value added agriculture and livestock

Component 4: Marketing of marketable products

Each component is discussed briefly below.
Component 1: Command Area Development and On-Farm Water Management

Component 1 includes the following activities:

e Preparation of a feasibility and master plan for the GZD-CADP;

s Mapping and layout of rural dirt link roads and watercourses;

e Detailed designs and an estimation of quantities of materials needed for the award of
contracts for the implementation of the four components for GZD-CADP;

¢ Recruitment of supervisory consultants to support quality control in the construction of
t