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billion. Of this increase of Afs. 10.1 billion, debt service accounted

for Afs. 4.3 billion as compared with Afs. 1.9 billion in the First Plan.20
Over the same period while revenues increased from Afs. 16.9 billion to
Afs. 25.3 billion, the increase was entirely from indirect taxes and the
sale of gas to the USSR; direct taxes did not increase at all. 6T‘this
Afs. 8.4 billion increase, 68 per cent came from higher import dutyr.
collections that resulted from higher commercial imports rather than mofe
strict customs enforcement and 32 per cent of the increase came from gas
exports.21

Similarly, the anticipated share of foreign contributions to

finance the plan is too high. What is questionable is not the RGA's

capability to get commitments but its absorptive capacity for mnew project

aid, There is no chance that Afghanistan can provide the necessary
domestic financial resources required to attract foreign project aid. 1In
early 1972, $90 million in committed foreign project aid had remained
unused as long as five years.

Likewise, the private sector investment cannot be expected to
double over the next five years. Many of the enterprises founded in

the past five years face serious difficulties. Even though the legal

.nechanisms to encourage private investment are now written into law, the

present burdensome administrative procedures must be drastically revamped

if new private enterprise is to be spawned.

The

To summarize, an analysis of the Fourth Five Year Plan and o B
comparisons with the Third Plan show that if completely realized,
investment in the Fourth Plan would at best equal the Third Five Year

Plan; (See Tables 19 and 20) and if past experiences are any guide, the Fourth
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Five Year Plan would not represent any breakthrough in Afghanistan's
deQelopment.

By the 1970's, Afghanistan had clearly lost its isolation from
the world. After 16 years of development planning and hundreds of millions

-~

of dollars of foreign material and technical resources, Afghanistan -
could boast several major modern roadsj electrical, irrigation, and
communications systems, but little more. A relatively large volume of
aid (when measured on a per capita basis) sustained high levels of
investment to little purpose in terms of higher standards of living for
the vast majority of the population. Afghanistan's attempt to modernize
and transpose its traditional society and economy had not been successful.
éontact with the outside world had put strain on the existing traditional
system, but the dynamics of change had never received the necessary
momentum to alter the critical traditional static relationships which
thwvart the national development effort.

Instead, the results of the recent development investments
contradict expectations. Both the political structure and recent develop-
ment experiences of Afghanistan tend to reinforce the effort to maintain
the delicate equilibrium between these various traditional groupings rather
Lhan to lend support to the opposing efforts toward modernization and the
upsetting of the existing equilibrium. Today this balance of social,
cultural, and political forces tends to leave relatively limited la%ftﬁdé'
for actions which encouragé economic development. B

The numerous conflicting patterns which permeate the

society tend to reinforce the existing equilibrium

and the tendency to maintain the balance in fact

appears to have something of the nature of a mandate.

It seems clear that most or all important decisions are
made primarily with reference to maintaining these
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balances (or, in some instances to regressing to
some status quo ante). Benefits are distributed
in terms of entitlements within the framework of
balances, rather than on the basis of what would
optimize economic growth and thus contribute to
increasing the national welfare.22

An Evaluation of Capital Intensive Investments on the Afghan Economy

-
g

The "infrastructure,as,agpreconditiongto—development" approach

has not only been proven insufficient but has actually been shown, in
the case of Afghanistan, to be an impediment to development. This implies
that the longer t%e government and foreign donors follow this approach,
not only will development be delayed, but it will become more difficult
to effect the necessary institutional changes critical to development.
This statement goes one step further than the classic argument of balanced
versus unbalanced growth as an approach to development. It states that
while Afghanistan's particular unbalanced investment approach over a period
of years has removed some constraints to development, it has at the same
time delayed the removal of certain key constraints, ossified some other
existing constraints, and introduced a whole new set of constraints making
present development more difficult.

The major foreign donors must bear a large proportion of the

responsibility for the present stagnation of the Afghan economy. The

massive foreign investment was concentrated almost exclusively on

T

providing an adequate infrastructure as pre-condition to economic takerpff.
without fully comprehending the social and political environment in which
it was working?3 Wherever the institutional constraints were observed,
adequate effort was not expended to remove the real barriers inimical to

modernization. Foreign donors must bear the major portion of the
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responsibility since their role was undeniably significant.24 Some
economists25 would argue that the infrastructure investments were a
necessary pre-condition for any subsequent development. When Afghanistan
was first exposed to the modern world, it had a rudimentary transgortation,
electrification and communication system, and was thus unable to sdstain
any long-term development effort. The§ argue that Afghanistan had had
the correct policy all along, only the methodology was in error. Instead
of facing squarely the social costs of building an infrastructure, they
have relied too heavily on extensive foreign borrowing, postponing the
strains to a future when debt repayment of loans and debt service would
paralyze development efforts. The conclusion to be drawn is not that
infrastructure investments should be abolished or never should have been
started, but rather that necessary infrastructure investments which do
not yield early results should be largely financed by domestic saving.

It is impossible to disprove that the infrastructure investments
were not a necessary condition. Any criticism becomes salient only when
the impact of the capital-intensive investments is analyzed by sectors.
For any given sector, it can be asked what is a minimum infrastructure
and how can this minimum be measured? For example, about 25 per cent of
all investments (Afs. 15 billion) went to the construction of 2,700
kilometers of paved highway that still requires about Afs. 4 billion to
complete. Although the highway had undoubtedly contributed to fast%f“_
and cheaper road transport, encouraging commerce and tourism, the désiggt
standards were far higher than necessary. The costs were commensurateiy

high, and the construction of feeder roads connecting production centres

to the main trunklines pag so far been neglected.
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The same argument for large continued infrastructure investments,

can and has been applied to the power requirements. Thus:

The large unused capacity in the existing power plants
makes it certainly a good proposition to put more
emphasis on transmission lines. But this does not
imply that the construction of power plants should be
discontinued. The existing capacity may be fully
utilized after some years and power stations are not
erected overnight. Planning and construction take a
long time, the country will soomer or later run into
power shortage.

The realities of present-day Afghanistan seem to push that power shortage
well into the future. Actual power consumption (1972) is only about 40

per cent of generation capacity, partly because of an inadequate

‘transmission-distribution network and partly because of the slow growth

in demand. As a result of low-capacity utilization and poor collection
practices, the revenues are not even sufficient to meet recurrent costs.

The degree to which Afghanistan pursued an unbalanced investment

-package has made present development more difficult. By concentrating

on large capital investments with long gestation periods, the government
has built in an inability to demand expenditure performance. Since the
projects, by their nature, were not expected to be quickly implemented,
the RGA never initiated a tradition of relating expenditures to perform-
ance criteria. No one was held accountable for the use of development
funds. 1In such a climate it is impossible to effect the necessary . _-

institutional changes to accelerate development. The German economic

advisory group observed:



i
Ry

-232-

The experience with the first three development plans
clearly shows that the public administration was unable,
and still is so, to induce the social, economic, and
technical progress of the country. Especially during
the last years an increasing decline in discipline

can be noticed everywhere. The hope that the public
administration would be able to accelerate the develop-
ment of the country further declined. In our opinion,
the low efficiency of the public administration is the
most momentous obstacle of the country's development.

If the efficie.cy of the public administration is not
increased there will be no chance for a fundamental
improvement in the country's performance.

Such an enviromment is fertile ground for increased corruption

o

and development resource- leakages.

Cbrruption is perhaps defensible in any development scheme so

long as some degree of responsibility (or accountability) remains so

that the project will in fact get implemented. It may be more costly
and late, but it will get juwplemented. In such cases where the leakages
are predictable, it is easy to build into a development model a factor

X . X . 2 \
for diversion of funds into non-productive channels, e In this case

- only marginal projeccs are eliminated. But in Afghanistan's case the

proportion of nisdirected funds in many projects has risen to unsupport-
able levels.al

There are large leakages in both the ordinary and development
budget expenditures, with some Afghan estimates varying up to
10 to 50 per cent of these budgets. Some projects which were
supposedly underway during the Second Plan, have not yet been
completed, even though the total allocation of funds to such
projects has exceeded by far the amount which was originally .
estimated as required. The slow progress of implementation
and the override of Afghani expenditures would suggest that

a considerable part of the development budget is drained off
irto non-development purposes; i.e. diverted to private pockets.

A good case in point is the fertilizer plant at Mazar-i-Sharif

financed by the Russians and now several years beyond the planned

1
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completion date. In examining the approved development allotment versus
the actual expenditures, there were always several hundred million
afghanis unspent over the years. This surplus was occurring din a period
when developmenf-budgets across the board were either frozen or bgt back,
The Russian financial advislar30 stated that although there was no
shortage of funds at the fertilizer plant (Mazar Technicum), he could
not trace where the money was going. It became evident that the funds
were being misused by the Afghan project manager and the Afghan
administration higher up was unwilling to assume the necessary responsi-~
bility to complete the préject.

A point has been reached where additional foreign capital
investments should be greétly curtailed. In Afghanistan there will
always be a shortage of fin.ncial resources so long as projects are
not completed. As a consequence of the past development approach, the
only remaining alternative for future development seems to be that
proferred by the German economic advisory group:

.

The Fovrrth Plan will become a failure like the Third
Plan if it will be started in the present situation
and in the present version. The preconditions for
the implementation of a new investment program seem
to us worse than ever before . . . . We hold that
Afghanistan needs at least a two year period of
consolidation in order to create the prerequisites
for a new Five Year Plan, which would have better
chances to be implemented than its predecessor.3l
N

Afghanistan would be ill-advised to embark on a new five year develo??”"
ment programme. Rather efforts must be exerted to change the preseﬁﬁ
institutiods so that they may effectively implement the ongoing projects
and efficiently utilize the existing resources already in place. "The

emphasis needs to.be less on expenditures than on new policies, new
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. . 32
institutions, and new administrative procedures."
Too many of the foreign aid projects funded by foreign donors
were accepted by RGA as much on strategic and political considerations

as upon sound economic feasibility studies. That too many projects

‘were financed on non~economic considerations has resulted in certain

externalities which hamper present development.

.

The RGA was very effective in solicitation of foreign assistance,
to the neglect of internal resource mobilization. The donors were dealt
with individually and, to a certain extent, played off against each
other to elicit the greatest possible contributions to the development

programme. The technical assistance teams from the respective donor

. governments were used by the RGA as channels of entree to their govern-

ments rather than as advisors whose primary purpose was to assist the
RGA in building institutions of effective planning and implementation.
For new projects the reviews related almost exclusively to resource
(especially foreign aid) availability, and not to how the different
elements merged together into a co~ordinated approach. Large turnkey
projects held strong appeal for donors because they could implement them

rapidly by providing their own nationals for engineering and construction,

' supervision, and even execution. The Afghans for their own particular

reasons relinquished much of their responsibility for development by
permitting the donors considerable latitude in identifying and fin%hcing,
projects. So long as the project helped buoy up the present estabiiéﬂient
by the injection of foreign resources and did not disturb the status quo,

the effectiveness of project implementation became of secondary importance.
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Initiation of the projects was an easy task compared with
completion and efficient use of the assets created. By the Fourth Plan
draft, carry-over projects amounted to 55-60 per cent of the total
planned development expenditures. Ongoing projects, by their very

existence, dominate in the competition for funds, and as they increase

their domination of the development Shdget, less and less latitude
rem;ins for other projects and stronger and stronger efforts must be
exerted to develop projects that promise to yield large returns quickly
from little investment. Foreign donors found themselves progressively
locked into projects founded upon non-economic eriteria. The commit-
ments grew for finance and manpower, both for capital and current
expenditures, to realize even their modest potential returns. Donors
persisted in permitting these expenditures for a wvariety of reasons
(national pride, regional presence and influence, and the attitude that
we're just around the corner, were among the reasons given for not
abandoning seemingly unfeasible projects) to the exclusion of other
necessary activities.

The utilization of foreign project loans and grants rose from
$210 million in the First Plan to $355.4 million in the Second. But by

the Third Plan the crunch began, and foreign project loans and grants

started falling steadily and sharply, amounting to only $217.1 million

S
o

for the last five years. The decrease in gross aid is directly
attributable to the decline in the absorptive capacity of the economy.
At present (1973) there exists unused project aid commitments of $90

million. Where the Russians and Americans have gradually pulled back

their commitments, the multi-lateral organizations have filled the
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vacuum with project praposals; however, Afghanistan has at present only
enough funds to finance its current budget and the ongoing projects. As
a second indicator of the declining absorptive capacity for project aid,
it is worth noting that commodity assistance has grown as a share of

-

development aid. During the Second Plan commodity assistance as a
percentage of development was 15 per é;nt, during the Third Plan it wés»

28 per cent, and for the Fourth Plan it is proposed to rise to 34 per

cent. The donors, in an attempt to see their projects to the implementation
stage, have financed an increasing share of the costs. WNot only have

the domestic contributions in financing development expenditures declined,

but because the commodity assistance consists primarily of products that

can be produced domestically (wheat, sugar, edible 0il), it follows that

the rate of self-sufficiency in essential food stuffs has similarly
declined.

As successful as Afghanistan was in negotiating large inflows
of foreign resources, so was she delinquent in mobilizing domestic
resources. The ease with which fereign capital was available minimized
the pressure necessary to mobilize internal resources. Development demands

austerity. The foreign aid approach has diminished the need for austerity

and has made Afghans accustomed to development sans douleur. But the

inevitable can only be stalled so long. It is clearly evident that the
debt has been continually rising and by the end of 1971-72, amounté&gfb.«f
$744 million (Afs. 6 billion). Of this amount $533 million was due't;;"
USSR and $85 million was due the USA. The increasing debt service is both

a drain of foreign exchange (thus disturbing the balance of payments),

and a constraint on development financing. Debt service rose from an
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annual $7 million six years ago to about $26 million last year, and will
(without rescheduling) rise to $43 million by the final year of the
Fourth Plan,

The failure to increase foreign exchange earnings sufficiénply
to make the increasing debt service pagments is directly related to Eﬁe
past strategy of development that focused on increased expenditure as
such, rather than on quick and high-yielding projects and programmes as
development targets.

During the period 1957 to 1969, Afghanistan's annual exports
increased by $27 million from a level of $52 million to $79 million,
whereas annual commercial imports for the same period rose from $23
million to $48 million.33 But what seems fairly favourable at first
glance (exports growing at an average annual rate of 3.6 per cent versus

3.2 per cent for imports), changes if the export of natural gas to the

" USSR is excluded; natural gas exportation began in 1967, and by 1970

accounted for 17 per cent of the total exports. Excluding natural gas,

-

the exports have risen at an average of only 2.2 per cent. The value of

natural gas exports may rise another $3 to $4 million over the next few

years, but this increase will not offset the increasing commercial imports

which have risen sharply in recent years. Assuming that there will be
a debt rescheduling and subsequent relief to the balance of payments

et
T =

deficit, there still remains the problem of finding ways to increase _
substantially the wholly inadequate level of foreign exchange earnings.
The problem becomes critical as Afghanistan attempts to accelerate the

growth of gross domestic product through quick yielding projects and

programmes. As raw material and capital goods requirements increase for
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the new industries which are being established, either at present or
in the future, under the Foreign and Domestic Private Investment Law,

so also will imports rise. In addition, as an accelerated agricultural
7

development programme is introduced, import demands for pumps énd tractors
and new farm inputs will rise. Similarly, aggregate domestic dem;hd.for
imports will rise withlgross domestic ‘product. These factors will cont;nue
to raise the annual raée of increase in imports for the next five years

at an estimated five per cent34 versus the 3.2 per cent for the previous
twelve—yehf period. More debt will have to be incurred, but the requisite
funds will not be forthcoming unless foreign exchange earnings rise and
give promise of further and more sustéined increases.

Because of these d?ficiencies in resource allocation, implementa-
tion, and utilization, the resistance to increased domestic savings
through taxation is extremely high. Why should the population {e.g.
large landowners) favour increased taxes when there is such a poor
utilization of revenue already at the disposal of the government?

After 16 years of five-year plans, this sense of
participation by a significant number of people in
the various regions of the country is notably lacking.
This' is particularly distressing when the Government
should be asking for increased contributions from

the people to support a continuing program. Certain
people in certain areas of the country have profited
enormously, but the Government finds it unfeasible

to attempt to increase the taxes only for these
people. On the other hand, it finds great resistance
to a general increase in taxes when most Afghans can A
rightfully say that they are paying for the exclusive
benefit of a privileged minority in privileged areas
of the country.

o Il

No one has more succinctly summed up the present situation than

Louis Dupree in his recent treatise on Afghanistan.

L1
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"No matter how one viewed Afghanistan's economic problems,
the outlook at first glance certainly appeared bleak. With
most major infrastructure projects completed, with few real
resources capable of earning vast sums of hard currency,
with smuggling and corruption steadily eroding income from
customs (a major source of govermment revenue), with Llittle
statistical data for intelligent planning, with minimal
overall increases in agricultural production (and two yeérg
of drought, disastrous to men, livestock and crops), with
small success in attempted fiscal reforms, with debt repay-
ment on foreign loans coming due, with annual budget
deficits of about 500 million afghanis, with few of

the country's limited industrial and power plants operating
at 50 per cent capacity, with a bureaucracy oriented toward
perpetuation rather than innovation, Afghanistan offers

any economist -- free enterprise, socialist, or mixed —-
extreme challenges.36

T
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CHAPTER 8
THE TRADITIONAL AGRICULTURAL SECTOR: A CLASSIC STUDY .

OF A FAILURE TO REMOVE CRITICAL INSTITUTIONAL
CONSTRAINTS

Introduction

In no sector were the failures of the post-war development
efforts more apparent than in the agricultural sector. Despite massive
capital investments, the rate of growth of the agriculture sector has
been very disappointing. The two years of successive drought in 1970
and 1971 revealed how precariously close the country is to subsistence
when threatened by short crops and excessive slaughtering of livestock.
In the approach to agricultural development, water has been regarded ags
a unique resource. Assigning supreme priority to this one resource has
had a deleterious impact upon agricultural development. XNot only
were other constraints almost wholly neglected, but even the water
constraint was not effectively removed. The problem of water shortage
has never been wholly one of technical inability to supply a given area

with an adequate and assured supply of water. Rather the problem has

‘been and still is institutional in mature. Until the traditional

institutions of water distribution are fully understood and altered in
specific ways, the technical assurance of water supply to a given atea
s

will not yield the projected area increases in production.

The Physical Framework of the Agricultural Sector

Afghanistan to date has few economically exploitable natural
resources. Its economy is largely dependent on the production and export

-244-



~245-

of ‘crops and livestock. Any development plan for Afghanistan must be
based on improving the productivity of the agricultural sector if it is
to affect the living standards of the vast majority of the people.

The area of agriculguraI statistics is not well developed. The
annual value of production is largely a matter for conjecture, as it-is
impossible to assess wigh any degree 6% accuracy how much is consumed on
the farm of -rigin, how much passes into the commerical channels, and how
much is smuggled out of the country unrecorded.l Most of the country's
populatioh is rural. Us@ng the scanty statistics which exist, it is
estimated that about 75 per cent of tbé labour férce2 is directly engaged
in agricultural or livestock activities which produce about 50 per cent
.of the gross domestic proddﬁt and provide indirectly the livelihcood of
many more families and workers. The most reliable statistics in the
agricultural sector are exports which clearly show the relative importance
of agriculture in the Afghan economy. Of the major export commodities,
only natural gas is rot of agricultural origin (See Table 21).

Afghanistan's semi-arid climate and mountainous terrain has led
to agricultuval devélopment based primarily on irrigation and grazing,
with dry-land production an uncertain component of the grain supply since
growing conditions are highly variable from year to year. The mountains
are intersected by a few large and many small valleys, elevations varying
from a few hundred meters to over six thousand meters with correspdﬁﬂing
wide climatic variability. Of the total land area of about 63 miliibg‘ﬂ
hectares, '22 per cent or 14 million hectares are considered arable. Of

this, an estimated 7.8 million hectares are cultivated and six million

hectares are in permancnt meadows and pastures. With present irrigation
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TABLE 21

AFGHANISTAN'S EXPORTS BY COMMODITY: 1966-1970

(in millions of $ U.S.)

Commodity 1966-67 -~ 1967-68  1968-69  1969-70°
Natural gas to USSR’ - 2.93 9.03 12.01
Casings (sheep guts) 1.45 1.28 1.11 0.98
Dried fruits and nuts 15.26 18.01 18.96 19.45
(> Fresh fruit 6.65 8.15 8.01 8. 94
Fresh and dried vegetables 0.21 - 0.04 0.16 0.34
- Oilseeds 1.02 0.90 2.80 2.73
Qarakul skins 11.71 14.06 8.32 12.46
Other hides and skins 2.38 2.38 2.26 2.94
Wool 4.98 4.86 6.99 6.72
Raw cotton 11.90 7.86 5.88 5.65
Medicinal herbs 0.98 0.31 2,85 1.81
Carpets and rugs 8.00 5.17 4,52 6.30
Other commodities 0.23 0.46 0.91 1.10
(']. TOTAL ) 64.77 66.41 71.80 81.43

‘SOURCE: Royal Government of Afghanistan, Ministry of Planning,
Department of Statistics, Survey of Progress, 1969-70
(Kabul: Government Printing House, October 1970) S-14.

aEstimates

I

o
JQ 4

b1967—68 first year natural gas exported to U.S.S.R. via pipeline
under Amu Darya.
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faéilities only about 2,5 million hectares can be irrigated; but in any
given year with the present incidence of double-cropping, effective
cropland would rise to some 3-3.5 million hectares. Another 1.3 to 2.5

million hectares of wheat and barley are dry-farmed in years with normal

precipitation.3 )

-
Id

Aside from the small dry-land wheat culture, Afghanistan is
heavily dependent upon irrigation. For centuries farmers have diverted
water for irrigation from rivers, streams, and springs, usually by
surface canals, but in some cases by underground canals (karezes) gnd
most recently by an increasing incidence of deep wells. Most irrigation

facilities are constructed with hand tools, locally available materials,

and traditional skills. By modern engineering standards these traditional

schemes are not certain to supply an adequate or assured supply of water.
In many cases the shortage of irrigation water is due to the inefficiency
of the irrigation system, i.e. many of the diversion structures are unable
to stand high water levels and must be repaired or rebuilt annually. 1In
this sense the mountains are both an asset and a liability. They are an
asset in that they provide a reservoir of snow which feeds the rivers in
summer, and a liability in contributing to heavy and destructive fiows in
the spring. Although the flow of water into canals is relatively ample and
sometimes excessive in the spring for a portion of the land which is

irrigated in any one year, irrigation water is in short supply before the
end of the crop season. The degree to which this shortage is a function
of inefficient and/or inequitable water distribution systems will be

considered later in this chapter.

The production potential of agriculture on irrigated lands in
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Afghanistan is high. The temperature and the quality of sunlight allow

a wi&e variety of croﬁs. New crops introduced in recent years have
succeeded well, under bothzégperimental and actual conditions.. Even
though current ytelds are low and most of the water supply systems are
traditional and inefficient, the lack of any national population p;essure
(i.e. a generally low pqpulation/arabi; land ratio) makes self-sufficiency
and éurplus creation teghnically attainable. Assuming a minimum
requirement of 160 kilos. per person per year, the country would achieve
minimum self—sufficiencyrin wheat today if only 30 to 40 per cent of the

irrigated cropland were farmed with high-yield varieties of wheat and were

fertilized,4 other factors assumed constant. While the statistical base

for this statement leaves much to be desired, the fact still stands:

Afghanistan does not present’y face a land-shortage problem. At the same
time it is not the intention of the writer to leave the impression that
Afghanistan can readily become a grain exporfer. A national wheat
surplus programme is technicaily possible, but in fact will be very difficult
to obtain while the country's marketing infrastructure, storage facilities and
credit systepurémain inadequate. |
Almost all Afghan farqers produce food grains, principally wheat.
With prevailing low levels of productivity, the base for increased. growth
in gross domestic product has not yet been established. In the past
ten years in spite of the large investments in the agricultural secéér;
production of food grains has increased only by 1.4 to 1.5 per cent' B
annually.sfi'
The official estimates of value added amounts to almost

complete stagnation of agricultural production. during the

sixties, and even if we accept the slightly more optimistic
s :
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FAO index, the annual rate of increase of total
agricultural production was only 1.8 per cent from
1960-69, against 1.4 per cent for food production.
Both of these growth rates are clearly below the
population growth rate.

Very low growth rates also apply to the industrial crops --
cotton, sugar cane and sugar beets. Vegetable and fruit production ‘has

—

increased significantly, largely throdéh expanded cropland; unfortunately

" the spread effect has been insignificant, with few farmers exploiting

these high-value crops.

As late as the 1960's, Afghanistan was consistently a wheat,
meat and fruit surplus area. (Russia‘made a giff of 2,500 tons of wheat
to Afghanistan in 1961 which is reported never to have been unloaded in
Afghanistan but immediately trans-shipped to Pakistan). However, certain
trends in the recent past have slowly encroached upon this national
surplus.7 Not only was the population growth rate greater than the
increase in production,as stated above, but the urbanization growth rate
was even higher.

In addition, the partially completed transportation system has had
‘a deleterious effectl The road construction programmeé of the past three
Five Year Plans have concentrated on trunk lines connecting the major
cities, thus giving the country two all-weather roads to Pakistan and one
to Iran. Since the road construction efforts virtually ignored the
improvement of feeder roads, the movement of agricultural surplus o the .
major urban areas and out of the country was given the competitive . ’
advantage over the movement of this surplus toward the inaccessible

interior areas where a wheat deficit prevailed.

The experience of the writer in traveling within the most
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isolated areas of the country,however, contradicts the generally held

official contention that the two-year drought (1970-72) seriously cut

the supply of available wheat. Whereas the writer agrees that there may

have been a global deficit,the ﬁagnitude was grossly overestimated.
Several questions remain unanswered: gl) In a year of normal
precipitation how much wheat is imported into or exported (unrecorded)
from Afghanistan? In the two years of drought did this figure rise or
fall? Since the drought conditions did not stop at the borders but spread

over into northwestern Pakistan and western Iran, why should it be

assumed, a priori, that portions of regional surpluses were not exported

out of the country? (2) What is the grain storage capacity of the

traditional farm population? Do farmers keep small or large reserves?

(3) In one of the most remote areas of the country the writer personally

saw the impact of two years of deprivation. There was uncontested

evidence of starvation and out-migration. When relief arrived, how is it

that local wheat suddenly appeared in the bazaars, forcing prices down from
8

70 Afs./ seer to 10 Afs./ seer.

Thus it may be concluded that because of unknown traditional

storage capacity, hoarding, speculation, and illegal exportation of grains,

national estimates of wheat deficits in any one year are of questionable
validity.

Government, Investment in the Agricultural Sector

As in other sectors, the government's role in agricultural
development has manifested distinct and critical deficiencies. These are
in the performance of functions necessary to introduce, implement and

complete programmes essential for accelerated economic progress.
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On one hand, the failure of development policy is partially
related to the low level of expenditures specifically aimed at improving
production in the agriculture and livestock sectors. About one half of the
Afs. 12.5 billion invested in the agricultural sector since the First Five

.~

Year Plan was allocated to large irrigation land development projects - The

-
rd

Helmand-Arghandab Valley Authority and the Nangrahar Valley Development -

Project.

On the other hand, government investments failed to remove the
critical institu;ional constraints to the transformation of the traditdional
agrarian environment. The noticeable lack of any effective legislation
to facilitate the transition from feudal agrarian relationships fits very
closely the government's pattern of executing only those programs that
did not disturb the status quo. There has been no legislation concerning
water regulation and distribution laws, nor tenancy registration and
standardization. Who owns what, and who pays how much in taxes is still
not resolved. Nor has there been any legislation passed which would allow
farmers to organize into co—operatives.10

The expenditure in 1969-70 put clearly into perspective where
the emphasis among different types of agricultural development expenditures
lies (See Table 22).

The 2.5 billion afghanis represents nearly 30 per cent of total
public expenditures including the contribution of foreign governme5?22:40f
this.2.5 billion afghanis, nearly 45 per cent of the expenditures weré for
resource development, mainly irrigation; at the same time roughly one

third of the funds spent for "agri-business" actually went for construction

of feeder roads and bridges in rural areas, and the remainder was for the
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i TABLE 22

DISTRIBUTIO:. OF AGRICULTURAL EXPENDITURES

vsy IN AFGHANISTAN, 1969-70
Agriculture and Related Afs. $ u.s. Per Cent
Sector Expenditures (millions) (millions)#* of Total
Improving agricultural 295 65 11
production :
Natural resource 1,070 . 237 43
development
' Agri—bﬁsiness and rural . . 460 101 18
develcpment
Export market 230 51 9
development
Education and rural 330 72 13
development
Administration of agri- 145 32 6
cultural sector
programme
TOTAL ; 2,535 558 100

SOURCE: Asian Development Bank, Sectoral Planning Study of
Agriculture in Afghanistan (Kabul: Asian Development
Bank, 1971), Chapter 2.

*
Foreign assistance has been converted at the official rate of

Afs. 54.3/ U.S. $1.

" onp
(i

i
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construction of the urea plant at Mazar-i-Sharif (mentiohed earlier and
still not in production). Thus as an approximation, only 20 per cent of

r

the investment in the agriétltural sector was directed toward short-term
Coupled with misdirected investment was a poor record of B
administrative organization. It is n5£ uncommon for Third World countries
to manifest ¢ notable degree of administrative mismanagement. The RGA's
approach to the organization of agricultural development has been
unco—ordiﬁéted and overlapping. The Ministry of Agriculture and Irrigation
(MAT), the major government instrument for agricultural development,
concentrates solely on irrigation and on-farm productivity. There is
virtually no expenditure fo} agri-business improvement nor for such
improvements as farm credit, market news, market and price research,
national standards for market regulation, or enterprise development.
These activities, among others, are diffused among eight independent
agencies, institutions and ministries. The table presented on the following
page divides the total development budget among these wvarious action
agencies. (S=e Table 23). |

Evaluation of the Govermment's Role in Agricultural Development

Most of the past government investments have been directed at
increasing and/or assuring the supply of water. The implicit economic
assumptions to justify these large investments were: Tg;f_ﬂ»_

(1) Afghanistan is an arid country with a relatively high
population?irrigated land ratio. Unless the amount of irrigated land is

increased, the country will never be able to break the vicious grip of

subsistence,
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TABLE 23

ROYAL GOVERNMENT OF AFGHANISTAN:

APPROXIMATE EXPENDITURES FOR AGRICULTURALLY-RELATED PURPOSES?

BY MAJOR MINISTRIES AND AGENCIES, 1969-70.

(millions Afs.)

o
v £
3] m
w o
Agency 2] 0w oo ) 0
. ~ > [o] [ )] (o} o
" or i 9 & evE o8 @
o 28 =¢ §8f g § &
inistry = B2 e ma I 2
03 oo ioa @ g =)
-~ Qg jo I} ~ O O Jd o o o~
4O oo oAb EREYRES g &
b0 w W o b X T 3O g o
<t Ay Z A <dnA m & A < =
Agriculture and 240 810 5 25 50 1,130
Irrigation
- Mines and Industry . i e 300b 2 3 305
Education (Rural) viae - . 265 270
Interior (Civil) o cen 130 2 23 155
Planning © 20 45 25 6 20 116
Finance 5 0 230d s 20 255
Helmand-Arghandab 30 215 S P 25 270
Valley Authority
Kabul University aie e 5 30 4 34
TOTAL 295 1,070 690 330 130 2,535

SOURCE: Asian Development Bank, Agricultural Sector Study, Kabul,
1971, Chapter 4, p. 8.

a . . . ,
Includes ordinary, development and foreing assistance expenditures.

Since accounts are not kept on this basis,

rough approximations.

bConsists entirely of the Mazur urea plant.

“Includes Paktia Development Program.

dExchange surrender refund.

the estimates are only . -
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(2) The present traditional irrigation structures are generally
inadequate for double-croﬁbing and shifts to high-value crobs. Also,
the ammual repair and maintenance of the system consumes much of the
farmer's time. A

. (3) If a modern infrastructure were laid in place, the farmers

- would. be able to see the advantage of substituting modern distribution  ~

systems for the traditional ones. With an increased and assured supply
of water, farmers would be able to accept that water no longer would be
a scarce factor and would voluntarily share the increased supply with
their neighbours.

The past chapters of this study have shown that these assumptions
are unsupportable.

One further assumption, never to be actually tested, was implicit

- in the development of the Nangrahar Valley Project: The Russians proposed

in 1960 to introduce state mechanized farms on newly reclaimed land in
order to alleviate the traditional water distribution problems. This
method of completely ;ircumventing the problem by not distributing the
land to small individual farm holdings was technically feasible; but
given social and political realities, unacceptable to Afghanistan.
Instead of viable mechanized collectives producing export crops, the land
was irrigated, levelled and developed only to be distributed primar?ly

to small independent farmers who could be expected to grow little éiié‘;
than grain crops for subsistence. ‘

A review of the development of all agencies, institutions and

ministries involved with improving the agricultural sector does

not support the claim that the pursuit of improved agricultural productivity

has been a dominant goal of the government. The most effective means
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available are not being employed.
Many analysts have emphasized the narrow scope of past government
investments and have listed various policy alternatives to accelerate

agricultural growth. In the Current Economic Position and Prospetts of

Afghanistanll it is observed that because there has been in the pasE an

4

overemphasis on infrast:iucture investments and on large-scale, slowly
matuéing projects, what is needed now is investment in a series of short—
term and guick yield projects.12 Present government agencies lack the
technical capabilities to identify such projects.

Among impediments to growth are:

(1) inadequate supply and distribution of input factors
(H.e. fertilizers); |

(2) shortage of wate. and imperfect irrigation systems resulting
each year in a high proportion of fallow land;

(3) inadequacies in the extension services, combined with a
failure to communicate effectively with farmers;

(4).failure to deviéé a strategy for development and undue
emphasis on -ldrge-scale, long-term projects in successive five-year plans;

(5) failure of government to give adequate recognition in the
past to the importance of the livestock sector;

(6) high cost of credit;

(7) systems of sharecropping in which the landowner has litgléAqr
or no obligation to the tenant, as well as the ubiquity of fragmentatién
of holdings ,-‘."

(8) government pricing policies which discourage higher productioﬁ;

and g

(9) failure to develop co-operative associations.
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Although. the list is not exhaustive, it is illustrative of the
factors which conspire against the Afghan farmer's improvement of
production.

The IBRD assesses the existing facilities for‘agriculthra;
education, extension training and in-service traininé as "seriousiy,
defii:ient".14 Theée deficiencies nee¢d to be reviewed and programmes.
introduced for upgrading standards of proficiency at all levels. The
government must also be urged to introduce legislation to expedite the
removal of constraints on production and provide a necessary legal basis
which is consistent with development needs.

Legislative actions are needed to improve landlord-tenant

relations, as a first step in a more comprehensive reform

of the land tenure system, to establish cooperatives to 15
regulate water rights, to provide chattel mortgage, etec.

In the Agricultural Sector Planning Study16, the most comprehen-

sive sector analysis of the agricultural economy of Afghanistan, the
recommendations primarily stress increasing wheat production since it
rnaks highest among crops in contributing to the Royal Government of
Afghanistan's objective of a self-sufficiency in grains. As the study
was written during the second yeaf of severe drought, the emphasis on
wheat production is understandable. But with the drought past and wheat
self-sufficiency realized in 1972 and projected for 1973, it is the other
major observations and recomnendations that are of particular inte§§§é here.
‘'The Asian Development Bank notes the need for reorientation’of:;
irrigation and land development programmes by shifting emphasis to high,
quick payoff projects. Resources for rehabilitation and improvement of

existing irrigation systems need to be increased. Urgently needed is
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basic survey work to determine water-balance conditions for both surface
and ground water resources. This basic work has priority over irrigation
construction work. The Asian Development Bank suggests that a concentration
on on-farm improvements and govermment~farmer communication is urgently
needed. Governmental access to farmers should be increased by enlarging
field staff, improving mobility, modernizing demonstration capacity, and

. . Y . , . . 17
by increasing the farmer's confidence in rural extension in general.

1
In the RRNA Final Report £ the agricultural sector is the area to

be granted highest priority. The strategy of agricultural development
should include a phased programme that sequentially emphasizes:
(1) the adoption of fertilizer and improved seeds (especially
for wheat and cotton) on all existing irrigated land;
(2) the improvement of on-farm irrigation systems;
(3) the adoption of double-cropping and improved agricultural
practices;
(4) the introduction and adoption of higher value crops and new
-varietie;;
(5) the construction of storage and distribution systems with
priofity to small-scale and quicker-yielding local pProjects;
(6) the improvement of marketing facilities and practices needing
special emphasis in all phases; and .
Ty
(7) the design of an agricultural research program to supporthﬁhé
strategy at each stage and to anticipate the move from phase
to phase,

- , I 1 . .
As self-sufficiency in wheat is imminent, ? production and marketing

programmes should-be designed to maximize the flow of products to export
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markets. Prioritieslin irrigation should be focused for at least the next
five years on the following:
(1) utilizing to the maximum existing storage and dispribution
systems;
(2) improving existing river irrigation syétems; =
(3) supplementing pPresent sysgems with shallow tube wells,
. (4) educating farmers to use water supplies properly; and
(5) setting a general optimum use of water on land now under water
command,
When this phase has progressed satisfactorily, attention can then be

turned to construction of additional water storage and distribution systems

‘and new land development.,

The various critiques of planning for the agricultural sector have
been in accord in their broad conclusions as to what is necessary to
transform the agricultural sector, but at the s;me time their project
recommendations have been very general. With all the studies published on
the agricultural sector, surprisingly little has adequately described the
social and economic env1ronment of the traditional feudal agricultural
system of Afghanistan. The present study is a modest attempt to remedy
this situation.

In the_remainder of this chapter specific constraints will be
identified to help policy makers approach the problem of water supplv in
a more effective way. Whereas the writer does not attempt to outllne'éag
steps required for a modernization of the traditional agricultural sector,

the constraints identified although critical to efficient and equitable

distribution of water are applicable to a wide range of agricultural
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problems in Afghanistan. S§imilarly, this preliminary analysis can provide
guidance for future work in the agricultural sector.
It is generally accepted that the traditional farmers in

Afghanistan, as in other countries, are responsive to economic stimuli.

" Although the Afghan farmer manifests certain social and economic behaviour

patterns that are barriers to the transition from traditional ways, the

writer agrees that the responses of farmers in Afghanistan to improvements

"in economic opportunities are generally rational in economic terms. Their

responses to changes in product and factor pricgs are significantly positive.
Moreover, the observed lags in these, responses (e.g. in the acceptance of
the new improved seeds and fertilizers) compares favourably with the
observed lags in other Third World and in Western countries. The increase
in vegetable and fruit production over the past ten years at a rate
substantially greater than the growth rate in total national agricultural
production clearly shows the potential for getting agriculture moving.
Significantly, this increase was a farmer response to market opportunities
free of government controls and essentially unaffected by government
programmes.,

In a recent study, The Afghan Farmer: Report of a Surveyzo,

Whiting and Hughes in collaboration with Afghan professionals undertook

a survey of seven villages. The villages selected were not representative

S .
AT

nationally in geographic terms, as the western and northwestern ar§;§ Yere
not included in the sample. Nor were the farms representative of land
tenure configurations. The farms chosen were strongly skewed in favour

of areas of high agricultural potential, favourably located relative to

land and irrigation resources, roads, markets, and agricultural extension
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centres. The results of the study clearly support the generally held
opinion: ". . . in our sample, at least, attitudes toward technological
change are already highly positive, farmers do not appear to suffer mental

inflexibility and their personal characteristics do not seem the important

. . 2 )
impediments to the spread of innovatioms."

Yet most farmers still have not attempted many innovations. Some
complained about lack of supplies, credit and/or information. The study
concludes that whereas general conclusions may be made about the necessary
conditions to modernizing the agricultural sector, what is eminently
lacking is knowledge of the particulars. "We believe that the clearest
result of this study is the paramount and prior importance of kncwledge
of the situation in which the farmer must operate."22

It is this general lack of information about the traditional

agrarian environment that has made past investments in the agricultural

" sector yield such poor results. The total socio-political framework of

the country has been overlooked by foreign donors in the implementing of
projects directed at changing traditional agricultural production methods.

For the irrigation projects in particular a major constraint to agricultural

development has not been the inadequacy of water nor the inefficiency inherent

.in traditional irrigation structures, but the feudal agriculture relation-

ships which perpetrate inefficient and inequitable water distribution.
i&ﬁ‘v

ow T

A Preliminary Analysis of the Fconomics of

Traditional Water Distribution in Afghanistan

Neo-classical economic theory would propose the following
agricultural production functions for a modern agricultural system

(See Figure 6) with relation to one factor input, water (OW), and output
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X X!

Figure 6. The Neo-classical Production
~¥Fanction for Water with Modern and
Traditional Irrigation Systems

'.“_’-w.'_-,‘ .
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(OY) in this case agricultural product. The varying slopes of OP,

the production functian, divide the standard areas of production: at
first OA manifests increasing returns to water, then AB has diminish-
ing returns, BC has constant returns, while CP has negative returns to

incremental additions of water to a given area of land.

-
-

Within Afghanistan, OT would more closely approximate the
traditional functional relationship between water and agricultural
output. The production function (0T) associated with a traditional
system ressembles the production function associated with modern
practices (OP) in its division into areas of increasing, diminishing,
and negative returns as a result of incremental additions of water to
. a given area of land. However, at OX units of water, OV< OZ by the
extent that the traditional system is less efficient in its use of water
(other factors being equal). The differences in the marginal productivity
of water become more striking as additional water is added to both
cultivation systems.

If the water supply to a given area of land increases XX' s
assuming a modern agricultural system is operating, the neo-classical
production function exhibits an output increase of ZZ'. The marginal

product here is:

a oz
dw XX' - 'ES.:;“‘

LA

For the traditional production function, an equal increase in water

would increase output VV' ; the marginal product equals VV' which is

1
substantially less than 22’ x

H' L]
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The critical point to note is that the water supply (XX'),
assuming a modern agricultural production function, is calculated to
achieve a maximum gross retgrn and minimum wastage; i.e., watér supply
~1s increased toréoint B, where the marginal product of water is ;érq,
The same increase in water applied to”a traditional production function
results in wastage an&”less than maximum output; at Q, the marginal
product of water is negative,

It may be assumed that OX is the amount of water that has
customarily been availégle. The capital-intensive irrigation projects
have incr;ased the physical water suﬁply to X' and only a small increment
. - in total output haé occured. In the case of‘Afghanistan the divergence
between the traditional p%oduction function OT, and the neo-classical
model of OP may be explained as a function of feudal relationships,
traditional customs and poor cultivation practices. More specifically,
with reference to water supply as our one variable input, the loss in
productive potential may be accounted for by:

(a) qoﬁcentiation of water rights within.the traditional
agriculturai.sector of Afghanistan;

(b) the non-productive demands for water;

(c) weak central authority that refuses to impose required

water-use taxation; P

o

(d) the lack of administrative infrastructure and knowledge
of traditional agrarian society; and
(e) poor cultivation practices that result in misuse of a

previously scarce factor of production which has suddenly become abundant.

¥
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The concentration of water rights within the traditional agri-

cultural sector of Afghanistan has never actually been calculated. Tt
remains a most critical an. most sensitive area of information.
In Afgh:nistan, as in most arid countries which comprise. much

~

of the Mediterranean Muslim cultural area, the.ownership of water fights
and not the ownership_of land determines the distribution of wealth. Dry-
lan& (Lalmi; normally belongs to the community.

If any villager takes the risk and plows and seeds an area of
Lalmi anytharyest that:is reaped is his, irrespective of his status
within the community. On irrigated Jand (aubi), the ownership of land
only has meaning if the farmers can be assured of an adequate supply of
water. Technical considéfations imply that the land closest to the
diversion is most likely to get an adequate supply (other factors being
held constant), while the land furthest from the diversion would be the
most likely to be short of water. This is not the situation in Afghanistan.
The owner of the lariest sharé/of the water rights on any given diversion
determines the distribution pattern, regardless of where his lands may be
in relation. to the main juie.

Actual statistics on the distribution of water rights for any

area do not exist. Attempts have not even been made to sample certain

areas. The only means to estimate the concentration of water rights

.
Y

holdings and its effect upon agricultural productivity is to look at’

estimates of the concentration of land holding. "
Séveral esfimates of land ownership concentration have been made

within Afghanistan. The most widely quoted is from Russian sources.

Table 24lshows that by this one survey, only one-fifth of one per cent of

the farmers own 50 per cent of the land. Another recent German study23
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TABLE 24

DISTRIBUTION OF LANDED PROPERTY IN AFGHANISTAN RY SIZE OF HOLDING

Owmers Area of Holdings
Size of Holding G E
(in jerib) Number Per cent M%ll%on Per cent .

jerib

0-2 257,872 42.0 0.3 1.6
3-20 265,243 43.0 3.0 15.8
21-30 32,344 5.0 0.8 4,2
31-50 26,240 4.0 1.0 5.3
51-100 22,484 3.6 1.5 7.9
101-500 . 13,832 2.2 2.9 15.2
501~15,100 1,208 0.2 9.5 50.0
TOTAL 619,223 100.0 19,0 100.0

SOURCE: A.D. Davydov;[The Development of Kapitalism in Afghanistan
Agriculturé]Moscow, 1962, p. 147; table reproduced in Max
Klimburg, Afghanistan (Vienna and Munich: 1966), p. 70.

estimates that within one particular area (assumed to be less concentrated
than the national average) 98 per cent of all the farmers own only 33 per
cent of the land.

The reason a clear estimate of land-ownership arnd water distri-
bution éatterns remains blurred is that farmers are reluctant to divulge
to the government the actual amount of land and water rights indiyidually
owned, and the government, for its part, has beea reluctant to pr;;;jpﬁé
matter.

Registration of land and water rights within Afghanistan, as in

most traditional agrarian environments, is not an easy task. Farmers have

an inbred fear of government meddling. They fear increased taxation
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a#d a land reform programme which could lead to loss of land held. This
barrier of suspicion is aggravated by conditions that are typical to the
Muslim feudal agrarian system of Afghanistan.

There are numerous disagreements between farmers on land\qwner-
ship and water rights stemming from i?heritance patterns, sales, léasing,
and the‘§£EE system of lending money ;n exchange for the use of fields -
(long term). Many such disagreements, like feud situations, remain
dormant for years with one or the other party in possession of the field.
As occasion arises to gain an advantage, a move will be made by one of’
the parties. Those involved are hesitant to take their claims to court
because, as noted before, the uncertainties of court justice are normally
tempered by bribes; once an official decision is made, one party is
bound to lose its position of argument; and village communities generally
prefer to maintain their disagreements within the group, guardiné their
own flexibility. They certainly do not wish to involve the government.
Clearing titles in the process of land consolidation and implementation
of water userd legisiﬁtion would subject the farmers to the uncertainties
of legal intervention.

On a more general level, interaction with the government always
involves uncertainty. The normal processes of registration or any other
official paperwork requires unofficial payment to officials., These
payments are expected and accepted as part of the system by both g;zggpf'
ment and farmers, but if there is no real advantage to come of the process,
what is the point? Further, farmers feel a8 fundamental distrust of government

and consequently, hesitate to submit the basis of their livelihood, their

farm land, to the uncertainty of government scrutiny.
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The government, on its part, is reluctant to press land

registration too aggressively since the greyish areas of contested land
: b
claimed by both landowners and govermment would finally be resolved;

. this would remove a source of unofficial income to government officials

who can claim payment from landlords Yhere either no clear claim iéﬁ
available or it is publicly accepted that the extra land farmed by a
landlord is officially government owned.

Land and water rights registration can be best understood in the
context of two distinctive characteristics of the present social milieu

in Afghanistan: i.e. the desire of both landlords and government to

maintain the status quo, and to avoid excessive legislation that might

- eliminate flexibility and legislate away sources of income for petty

government officials.

The non-productive demands for water combine with the excessive

-~ concentration of water rights to result in a misallocation of an incremental

supply. The utility function of farmers for water is not determined solely
by the limit of the physical requirements of crop production.

The government contends that the increases in agricultural
production which will augment government revenues will cover the incurred
direct subsidy to farmers from construction, maintenance, and irrigatiom

operation. But this subsidy encourages inefficient and non-economic water

T
&y

use and must be curtailed (i.e. water user charges implemented)if anY;Pyoject
is to operate efficiently. The imposition of water taxes, the governﬁent
attests, however, is far too complicated and requires a degree of meddling

in local affairs that is not customary.

After so many years of investment in improving irrigation structures,
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surprisingly little is known about the actual mechanics of water
distribution institutions. What is known is that the basic rules for
water distribution between the users have been outlined in the Shariat,
(the Muslim code of law). Some of the principles in the watér usage
~laws are handed down from generation to generation and are more ;f less
identical in all the ﬁrovinces of Afghanistan. During the flood period
the, farmers and big landlords receivée a constant flow of water. During
the low-water period, there is suﬁposed to be a strict adherence to
rotational systems between irrigation systems, villages, individual
farms and holdings.

Local administrators helped éy mirabs supervise the distribu-
- tion of water, repair and maintenance of irrigation systems. There is
a permanent suﬁervisor (Bandban) at the headwork of an irrigation system
on main canals and he is paid by the people whose land is watered by the
given system or canal. There is anotﬁer supervisor (Mardicar) at the
head of each main distributory.

Water is distributed among the watercourses in proportion to the
area of land to be irrigated on a time basis. Special supervisors
(Saatchi) regulate the time during which water is delivered to a viliage
and they are also paid by the landowners. Sequence of irrigation and water
circulation is by Koranic law and supposed to be very strictly adhered to.

All disputes over water should be settled depeﬁding on thevamount
of land which is owned by the parties. This is the major principle of
the Shariat: 'the right of land for water'. The Shariat says, "the
basis for water distribution is the area of arable land" and the "land

belongs to a man who has irrigated it".
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The divergence between the religiously decreed normative

situation and the actual is revealed by frequent and violent

altercations in periods of ;ater shortage. At the margin ethical
values give way, to the assertion of brute power.

The usual order of distribution and utilization of waterlfbg_
irrigation is determined by the owner of the canal. He invariably is
a 1afge land owner (in some cases water is owned communally by a village
or group of farmers) who determines the amount he will use for himself
first, ho& much to distribute to his tenants and how much finally he must
share with the other farmers. As long as he is not charged for an
additional supply his utility maximization subject to zero cost restraint

I I )
" (above the productive demands for water) is the measure of social loss.

The lack of an admiristrative infrastructure and insufficient

"knowledge of traditional agrarian society inhibit the establishment of
some mechanism able to alter or regulate the present distribution system.

The major ir-igation and land development projects require a
centralized authority not Snly to complete the physical infrastructure,
but also to :o-ordinate the effective running of the system, to organize
and teach the farmers how to use their new supply of irrigation water as
well as to cpllect the taxes. This authority has never existed in
Afghanistan, for while the govermment structures may seem highly
centralized and vertically integrated, the reality of the functioniqg;
system is quite different; the existing political system is one whicﬁ?”'
allows a fclative1§ great degree of autonomy at every level of government
as long as the order of the system is maintained.

What seems to be a relationship of strong central authority
3
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beéween government and farmers is functionally a system of paternalism

and distance. At the regional level this balance between central authority
and local autonomy is seen in the role of the governor, whose potential

of great power and a paternalistic orientation is tempered by socigl

distance which reduces the potential for situations in which power must

-
Id

«

be exercised.

The governor holds the chief paternalistic role to which farmers,
large and small, turn for final decisions on events, usually government
actions or orders which will affect some aspect of their lives, This is
not to say that the governor will always make himself available for such
confrontations; his involvement is not predictable. The range of topics
Erought to the governor is also likely to be highly selective, village
communities normally preferring to keep internal issues to themselves. For

some major issues of government, farmers have pointed out that they have

. refused to deal with lesser officials but have gone directly to the governor

for a decision. And to some unknown degree, the governor is the final
authority in the provincial bureaucracy. To varying degrees, lower level

government officials take on the trappings and attitudes of the paterna-

listic role but with much less power. The paternal relationship is one

that combines potential power and respect, producing social distance.
This distant relationship between provincial authorities and locals is
maintained on both sides. Villages are left to a great extent on tﬁizii;
own in terms of control of most everyday activity. In the case of the |
Pushtoon farm areas, local Khans or large landowners in the villages hold

the power and control through various systems of patronage and economic

dependence. They also control the necessary level of force to back up



=272~

their position. They tend to control much, if not most, of the land
either directly through ownership, or indirectly through control of the
irrigation water. They either appoint the mirab (the indigenous water-
master who controls the irrigation water distribution system and who
receives compensation from the farmers for his activity), have a sgfohg
vote in his selection, or hold the offgce themselves. The same pattern -
applies to the selection of the malik (village headman), whose role has
the function of representing the village or any of its members in all
situations of official contact vis-i-vis the govermment. The villages
frequently carry the name of the local\Eth. To some degree, those Khans
are held responsible for the actions of their "neighbours", i.e. those
who are ﬁnder some form of patronage by the government. They are also
allowed a great deal of freedom in their indigenous political activities,
i.e. perhaps misuse of the water distribution system which they employ to
their own advantage or as a weapon against others, as long as order is
generally maintained and the functioning system of taxes, etc. is not
disrupted. A threat to the larger system of government authority and the
maintenance of order-would be dealt with rather harshly. Little official
interest is shown on the part of the government in the everyday activities
of village life and organization because many such activities would call
for official action and thus a confrontation with local power structures,
and perhaps an embarrassment to all parties éoncerned. We should no%;aésﬁme
that provincial officials are well informed about local village events;j
THe civil servant and the farmer are, in a sense members of
different cultures, maintained by social distance. Farmers basically

view the govermment agent as an outsider, and the agent has difficulty
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identifying with the farmer. They hold different values and orientations
and lead different lives,

The relationship betg;en the provincial and central governments
is similar to thaE between the provincial government and the farmefs; that
is, a system of relative autonomy exisp;. Officially the country ha;»;
highly centralized form of government, a situation which, when seen by
foreign advisérs, is considered disfunctional to initiative and innovation.
Functionally and unofficially the central government allows a great deal
of power to rest with thé;governor, and to a great extent success and

failure are probably measured in terms ‘of maintaining order, the status

‘quo, i.e. no trouble. The central government will support his actions

directly or indirectly on this basis. If order is maintained, taxes

are collected and forwarded, and soldiers recruited (not necessarily from
all segments of society): the province is successful. This order closely
parallels the expectations of the Ottoman bureaucratic system of the past
which the Afghans apﬁarently used as a model.

In any case, this functional autonomy takes the form of the

-
LR

central authofities not monitoring provincial events very closely in the

same way the provincial authorities only become involved in village affairs

when they are asked or when order is disrupted. Many proposed changes

such as water control (under governmentva%ghority), water charges, land
N P

registration, co-operative promotion and moves in the direction of l;;d”ﬂj’

reform are(yiewed as clear threats to the Khans and the established

system of pswer and order. These issues, along with others of a similar

nature, are probleﬁ areas which government officials would prefer to

leave alone.
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If experiments in the transition of the agrarian production
techniques are to succeed, aggressive means must be employed to extract
information about the sccial, political and economic environment of the
target groups of Afghanistan. Accurate information is not voluntéri%y
relinquished, nor are problems openly aired before strangers. Precise
information makes the group vulnerable to attack. This vﬁlnerability
applies to farmerﬁghgg,.Ebgg—governor, provincial government-central
bureaucracy, and probably most of all to Afghan civil servant-foreign
advisor relationships.

Given all these factors of local protectiveness and government
distance, implementing agricultural projects based upon official sources
of information is tantamount to working without information. Projects
directed at transforming the agricultural sector by grafting modern
infrastructure and techniques upon an enigmatic traditional society will
" not result in realizing developmental expectations.

Other unforeseen factors have thwarted development goals as well.

-

Poor cultivation practices have resulted from increased water supply's

diminishing potential yields and causing water logging and increasing
salinity.
Afghan farmers have for many centuries learned to adjust their

cultivation practices to the constraints of a limited water supply. ..

¥

Irrigation projects immediately changed this situation for some, ey
Unaccustomed as they were to an increased supply of water offered by the
government as a kind of mapna they applied water to the point where

marginal productivity was negative (area to the right of Q in Figure 6).
The short-run result was a loss in yield due to water logging. The long run

result was a rising of the water table and consequent salinity, producing a
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further decline in yields.

Conclusion

Until the critical constraints to on-farm water distriﬁution
are removed or at least alleviated, additional investments* in irriéagion
infrastructure will not solve the water” problem within Afghanistan. They
will result, instead, in gross misallocation of scarce investment funds.

Information is needed about how an increased water supply affects
the production function of traditional agricultural society. When ample
water is assured to a traditional soil crop complex, the relative import-
ance of every other factor in the system changes, and consequently a new
system of farm management and social relationships is required.

An additional requirement is that the increased supply must be
accompanied by a mechanism to discourage wastage. Several possible water
user taxes could be implemented to increase water use efficiency. One
possible method is a discriminating scale of descending prices as the
quantity taken, but subject to the guiding rule that each customer must
end up paying the same marginal price, and that this marginal price equals
marginal cost. A variation of this method, and the one most commonly used,
is a discrimination by classes of consumer so as to separate the market
into two or more sectors, with prices varying from sub-market to sub-
market. A single unit price would be another alternative, with a required
lump sum charged to the consumer for the privilege of use. TR
In Afghanistan all such methods face major difficulties of

implementation, It is really questionable at this point whether any

method would work unless accompanied by a major land reform programme.
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