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CO-OPERATIVE MANAGEMENT AND DEVELOPMENT

OI" INTERNATIONAL RIVER BASINS
CO-OPERATIVE MANAGEMENT AND DEVELOPMENT
OF INTERNATIONAL RIVER BASINS
GENERAL REPORT

LEONARD

B. DWORSKY

USA

This General Report on Co-operative Manage-
ment and Development of International River
Basins has three objectives, all of which follow the
guidelines provided by the Seminar organizers.

First, it presents some specific factors in-
fluencing cooperation among co-basin - countries,
and discusses in a more general way problems and
issues affecting international water management
organizations. Second, it views briefly a number
of background reports and conference papers in
the light of these factors and identifies illustrative
types of resource situations from these and other
sources. Third, it proposes a number of questions
for consideration by the Seminar and its work
groups with the expectation that the results of dis-
cussions will provide substantive material for the
1977 United Nations Water Confercnce.

FACTORS INFLUENCING COOPERATION

Cooperation is influenced by many factors,
and a number that quickly come to mind are mat-
ters such as using and sharing a common natural
resource; interdependency; variations in values:
the policy and attitudes of independent national
states; the maintenance and protection of the nat-
ural resources as well as its exploitation; water
volume, usability and related physical character-
Istics; and problems external to water resources.
. David LeMarquand of the University of Brit-
ish Colombia has organized these and other fac-
tors into three groupings in his paper (Working
aper No. 33) International River Basin Coopera~
tion: Some Factors Influencing Agreement. Some
of the essential ideas contained in his paper, and
Whi_Ch are directly related to water resources or-
8anizations, are summarized in the following
Notes, Follownig these, additional factors are pre-
Sented considering matters more generally applica-

€ to the effective management of organizations,
mcluding Wwater related types.

. LeMarquand’s paper immediately identifies
Political difficulties as the real barrier to co-opera-
t}l{’“ by basin countries on shared water resources.
arZ 5:115? finds_.t}_mt international water resources
‘ﬂurceos aTs efficiently used as natuma_l water re-

- This suggests, perhaps, that since nations

. are S At : : p
* Fecognizing increasingly that national air and

water resources are not “free” goods, we can look
forward optimistically to a growing acceptance of
international water resources as a scarce com-
modity to be husbanded carefully rather than
wasted or discharged polluted into another coun-
try. This will not be easy, as LeMarquand points
out in his three set arrangement. Before turning
to the first of these, it is well to note an extreme
condition he describes, which may be the applica-
ble obstacle in many situations. "Controversies.”
he says, "that exist on international rivers where
there is no intention on the part of one or more
basin countries to cooperate in managing their
shared resource are beyond fruitful analysis.
Among all the basin countries there must be at a
minimum a latent willingness to accept and reach
agreement. Otherwsie there is no basis for com-
munication and without communication there can
be no agreement.” Thus, the matter of positive
political will is the most significant aspect that
must be dealth with.

Hydrologic-Economic Incentives represent the
first set in the LeMarquand arrangement of fac-
tors. These are organized in order of least to higher
obstacles.

& — Public_goods: the situation where all co-
riparians have equal access to the use of the re-
source; can enjoy the benefits of development, o
a point, without diminishing the benefits of other

riparians (e.g.: navigation benefits — the Danube.
Rhine).
@ — Common property: the situation where ri-

parian countries have equal access to the resource
but use of the resource by one diminishes benefits
to the others (e.g.: pollution discharges, water ab-
straction — Lakes Geneva, Constance, Great

Lakes).

G, — Integrated development opportunities: the
situation where projects in an upstream country
provide benefits to both upstream and downstream
countries (e.g.: dams, reservoirs, economies -of
scale, hydropower, flow regulation).

(5 - An alternate situation to the above where
a project in an upstream country provides little
benefits, and perhaps only costs, to the down-
stream country, or the reverse (e.g.: Kosi River,
Nepal—India; Skagit River, U.S.—Canada, respec-
tively).
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— Another situation where use of the re-
source by the upstream riparian diminishes bene-
fits to the downstream country, who has no re-
ciprocal power over the upstream country (c.g.:
consumptive use of irrigation water, use of river
for waste discharges).

International Relations. LeMarquand’s second
sot suggests five international factors contributing
to forming national policy. These are:

— Image: to be a good neighbor.

— International law: country attitude toward
international law.

— Linkage: the desire to achieve some tan-
gential political objective from another riparian
country.

— Reciprocity: a desire for mutual commit-
ment and obligation. y

— Sovereignty: a reluctance to enter into an
international agreement since any agreement to
some extent limits a nation’s flexibility and re-.
duces its sovereignty.

Policy-Making and Implementation. In con-
sidering a third set of factors LeMarquand pro-
poses that realism be given full recognition, zmd.I
suggest that this is especially important at this
Seminar. He describes two possible levels of sup-
port for a national policy dealihg with interna-
tional rivers. Where the active support of the na-
tional political leadership exists agreement among
basic countries should be relatively easy to ac-
complish. The other support is that formulated by
the national bureaucracy without strong political
suidance. It is this latter type of support, LeMar-
quand notes, that would ”_ .. appear. to more accu-

rately characterize water resource politics in gener-
al and international river situation in particular.”

This view has very important implications in
relation to country decision-making on- matters
concerning international rivers. LeMarquand’s
third set of factors illustrates why this is so.

— Regional concerns: Water resources issues
are usually of regional concern and tend to be sec-
toral or parochial National political leadership
may see nothing to gain by getting into such con-
cerns, especially when issues of broader scope are
on their agenda.

— International rivers as a foreign affair:
Foreign offices have little direct expertise: or in-
terest in international river development. The in-
terested bureaucracies can be diverse and frag-
mented and must be brought together by the for-
eign office. Unless there is strong direction from
above, such offices are severely restricted in the
policy options they can pursue.

__ Leadership motivation: Country leaders
may, for various reasons, escalate an international
situation into one of outstanding

by other country leaders.

These excellent specific illustrations from
LeMarquand’s work provide a realistic basis for
viewing and better understanding the obstacles

importance
which, then, has to be accorded added prominance

that tend to prevent the development of agree-
ments on international rivers. In a more general
sense public water organizations. too, need exami-
nation in order to better understand how they can
be more effective.

GENERAL PROBLEMS AND ISSUES

i" In the international arcna water management
problems arise because (¢) water resources in na-
ture do not correspond to political boundaries and
@(h) the rules guiding the rights, obligations, and
arrangements for cooperation among nations shar-
ing common watersheds have not yet been estab-
lished» 7

Individual nations in general and the United
Nations in particular' have become increasingly
aware of the critical need to establish such rules
as well as to develop the organizational and man-
agerial ability to improve utilization of both na-
tional and international non-maritime waters. A
significant number of international water manage-
ment institutions are operating today and even
more are under development. Such institutions
vary widely and serve a range of programs from
single function to multipurpose ‘development.
However, there has been relatively little critical
appraisal of the cfi‘ccg;t.;ness of such institutions.

Studies concerning administrative organiza-
tions in general and international water manage-
ment bodies in particular have focused on two
major perspectives: (a) public administration and
(b) legal aspects of organizations.

These perspectives emphasize those principles,
structural rules and guidelines (organizational and
legal) that are expected to govern management
bodies. Csermdk* in his paper "Goals and Forms
of Cooperation Among Countries for the Develop-
ment of International River Basins” cites scveral
such rules: :

— each basin state is entitled to a reasonable
and equitable share in the uses of the waters of
an international drainage basin. .

— the states are obligated to prevent any new
form of water pollution or any increase in the
degree of existing water pollution which would
cause substantialy injury in the territory of anoth-
er co-basin state.”

It seems to us that at present, the major ob-,

stacle to better management of national water re-
soures is not the lack of knowledge with regard-t

principles and rules that ought to govern the or-

ganizations or the construction of an ideal type
of bureaucracy in the tradition of Max Weber:

Rather, it is malfunctioning and dysfunctions Of‘

! United Nations. Management of International water
Resources: Institutional and Legal Aspects. Natural Resour”

ces Water Series No. 1. Department of Economic and Social Al
75 2

fairs, New York, 1975. 4
2 Csermak. Béla. ..Goals and Forms of Co-operation Ar{\“ng
Countries for the Development of International River Basins

UNDP/UN Interregional Seminar on River Basin and Inwrl‘vaSl"\.t

Development, Budapest, Hungary. September 1975, WP. 19.
J Ibid., p. 7.
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and within the organizations themselves involvine
their actual behavior that stand as obstancles lu
the realization of organizational (and  societal)
:_uuls. Given the built-in rigidities of both the c¢las-
sic g)le?ic administration and legal approach to 1»;‘-
ganization, especially when considering the emer-
gence of new problems and changing conditions,
an appropriate framework for the study of chanse
;1;1(! dysfunctions of organizations 1'(3qtiix'(‘s vx')uTI-
sion beyond these classic approaches. :

: In these notes we suggest an approach that
gives attention to the behavior of water managoe-
ment organizations. Our approach is directed to-
w;u_'d improving our insights into the wav organi-
zations and suggesting problems or issues for [ur-
ther study or examination which may lead to a
pL~1lf-1' L'mdcrstunding of the actual pcri’ormum;v of
institutions and recommendations for their im-
provement.

For the purpose of our analysis we distinguish
bet_wogn two facets of organizations: (a) the stated
ob.]gclwcs and goals of the organizations and their
varjous functions and (b) the structure and behav-
ioral mechanisms of the organizations. Although
the two are closely interrelated, they need to be
analytically distinguished and critically examined
_Fgr}thermoro. the question of the degrcé of comput-.
ibility between the two (whether or not one com-
plements the other or whether they impose mutual
structural constraints) needs examination.

The pxjublcm of goals and their formulation is.
of course. important to organizational functioning
and behavior. Clearly, the establishment of an inj
temuliunul water management organization re-
quu'cs_thc formulation or goals and objectives. The
Organization for Ecenomic Devclopm-ent and Co-
operation (OECD) Water Management Group has
raised this as an issue because it is not alwavs
cIee_u' how best to establish them. The question
Which they posed was "What is meant precisely by
objectives’ when used in relation to water man-
agement?” "How are the respective objectives of
Many special interest groups made a part of the
total management program? Are formal or infor-
;T;Ial organizational structures used to integrate
anis)re] m%ere{st.s:?" "What pl‘ocedures exist to choose
i gtod v;ll‘uety u§ al?ernaﬁx]ves which may be
bt Weacb 1lgve objectives?" F}urtherA questions
BT e i e e
ly Pt t. y “bb()d s formally and rigid-
B 0 Ap're_scn e exclusively ghe func-
W dllow 1 ?}i;amzatum or are they flexx!)le so as
Mgt 1 ’e gn{ﬁger}ce of new functions and
et oo an ‘c a'ngmg conditions and needs

reformulation?

. gffétlllsfot:) lsis'ugs such as these — the processes

e g‘;fltdtmn and hm\{ organizations really

We begin to fd we need Lo'glv'e more attention as
ocus on organizational behavior.

.. YOEDC, .y &
1972, p, -y C. Water Management, Basic Issues. OECD. Paris

ORGANIZATIONAL BEHAVIOR

In' addition to the formulaton of appropriate
goals, institution managers must be aware of the
behavioral as well as structural mechanisms to
easure effective and efficient functioning of t:huix'
institutions. Among the questions which ;Trisu with
respect to organizational behavior are the follow-
ing:

(@) How does the structure if the organiza-
tion reflect its various functions? Are the slro‘n'
mlgx'dup.('ndcncivs and interrelations betw‘eon th‘-
various functions and issues confronting the ox'gun:
ization reflected in the organizational structure
or is the organization rigidly compartmental? :

(b) Does the structure allow for the adoption
(;f additional functions when new problems arise?
‘\.\‘ hen new pr()blvms arise, does the orgunizutior-l
”1.).1(.).ck positive development when it does not

(it” the organizational structure? In other words
when confronted with new issues and pmblom;‘
unfamiliar to its past experience, does the m'gani;
zation adapt to the changing conditions or does it
ignore or mold them to [fit familiar patterns, thus
stifling new developments. The United Ni’lli()n;‘
panel on Water Resources has acknowledged thul

the problem of organization and administration is
never a static one but changes constantly within
any agency and its program develops as staff
members rotate, as changes take place in related
flclgls of activity and as requirements change. Or-
ganizational objectives and arrangements which
may be essential at one stage may not be appro-
priate at another.”?

(¢) How does the orgamizatioh coordinate its
two types of personnel — administrators on the
one hand and technical (social and technologic per-
sonnel) on the other — and how does it solve the
inherent frictions between the two?

(d) Ideally authority starts at the top and fil-

_ ters down through the organization, thinning out

as 1t spreads itself over wider areas. The question
is, howeyer, how do the lines of authority normal-
ly exercised respond to and respect the two dis-
tinctly different types of authority represented by
the two personnel types? “The growing use of
;taff specialists,” says Berkeley® ”and tl’tl,e grow-
ing specialization of line personnel is playing hav-
oc w1t.h bureaucratic organizations. Authority is
becoming even more diminished and confused. Not
only are those above having an increasingly diffi-
cult time keeping abreast of, let alone controlling,
those below but in a very real sense, it is becoming
hardt_er and harder to tell just who is below and
who is above.”

(e)_What are the major communication chan-
nels within the organization and how do they
fungtlon? Can distinct communication bIockagevs
be identified? Who is responsible for sorting out

’ United Nations. Inte. iv i
1 h 4 grated River Basin Develo, e~
port of a Panel of Experts, New York, 1970. p. 28. S
erkeley, George E. The Administrative Revolution, Notes

on the Passing of Ori iz enti
st LT "(.7 ]f 197{{”3,“:"_13"1”" Man. Prentice-Hall, Inc., Engle-
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the flow of information? "There is always too
much material to be communicated cousing some
selectivity and distortion to enter the filtering
process as information journeys to the apex. There
is a distinct tendency, also, for a lower unit to pass
up information that it thinks the higher unit wants
to have, but to suppress or change information
which does not meet this standard. Furthermore,
information that reaches the top is likely to be
somewhat outdated by the time it gets there. This
means (that) those who make the most sweeping
and crucial decisions must act on information that
is likely to be less reliable than that which is
available to their subunits.”?

Having dealt with a few of the realities of or-
ganizational behavior, the following section on de-
cision analysis examines the matter of behavior in
relation to these processes.

DECISION-MAKING ANALYSIS

There is growing recognition among scholars
that organizational problems demand not only con-
sideration of formal or “objective” analysis, but
also of subjective values and trade-offs. Keeney
and Raiffa® in an article, A Critiq{ﬁm of Formal
Analysis in Public Decision Making, "-note the nu-
merous advantages and disadvantages of formaliz-
ing the decision-making process.

»Formal analysis,” they observe, “stimulates
insightful thinking about the interactions of var-
ious parts of the problem and the interrelationships
between the problem and proposed alternatives.
It forces an explicit consideration of the entire
problem, and this process can be a catalyst for
generating new alternatives to be considered and
helps pinpoint where additional information is
needed for decicion-making purposes. This facili-
tates the gathering, compiling and organizing of
the data in a form useful to the decision maker.
In addition, decision analysis can help promote
more efficient interaction among group members
working on a problem. Discussion can be raised
above the level of just mentioning pros and cons
of each alternative, and the substantive issues of

balancing the pros and cons can be attacked.”

Existing technical and methodological prob-
Jems inhibit the use of formal analysis. According
to Keeney and Raiffa, ”There are not any system-
atic procedures for isolating problems.” This they
find is especially true in the public sector, “where
there is an intricate web of overlapping and inter-
acting agencies. Solving one problem invariably
creates other problems.”

Another difficulty involves specifying the pos-
sible consequences of the alternative course of ac-
tion. The costs and benefits are accrued at various

7 Ibid., p. 20.

s Keeney, Ralph L. and Raiffa, Howard. ,,A Critique of
Formal Analysis in Public Decision Making'’, in: Analysis of Pub-
lic Systems, edited by Drake, Kenney and Morse. The M.LT.
Press. Cambridge, 1972.

9 Ibid., pp. 69—70.
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times in the future, and the individuals and groups
that may be affected are sometimes not ecasly iden-
tified. It is extremely difficult to asses the judg-
mental probability distributions that describe the
posssible consequences when there are many meas-
ures of effectiveness.

More important in the decision-making proc-
ess is the need to recognize the vital role that sub-
jective information (e.g., the social, political and
personal views of decision makers) plays in the
decision process. Given this recognition, they sug-
gest the need for better techniques to acquire and
incorporate subjective information in to formal
analysis. It is also important to quantify the value
trade-offs of the decision makers, that is, to get
an indication of how much achievement of one
objective is worth in terms of achievement of an-
other objective. The preferences of affected indi-
viduals, which may be directly assessed or re-
vealed through their actions, are important inputs
to the decision-making process. Improved and
more reliable techniques and procedures are need-
od to obtain all the above types of information.

A number of questions arise with respect to
encouraging formal analysis that deal with both
objective as well as subjective matters. Who should
undertake such analysis — outside consultants or
an inside group? Where in the organizational hier-
archy should the analysis team be located? What
are the implications of this choice for institutional
design? (It has been suggested that this latter ques-
tion is presently a very real problem in many in-
ternational river basins throughout the world.)
How can subjective analysis be included in formal
analysis (on this point. the Seminar may wish to
consider the role of a form of assistance which
would concentrate on social and political implica-
tions of international cooperation). These and other
related points are indeed pertinent for seminar
discussion.

Finally, the OECD has posed a critical ques--
tion which is related to the rational judgment and
preferences of individual decision-making groups:
"How are information services integrated so that
the appropriate persons have information they
need for decision making?”’

Y AREAS OF INTERNATIONAL CONFLICT

The problems raised above characterize bu-
reaucratic organizations in general. When interna-
tional organizations are involved as in interna~
tional water basins, administrative operation is

even more problematic. Neighboring countries
which share a common water resource may have_
different needs, demands, pressures, and objectives:

The geographic fact that they share this common,
water resource is not manifested in the interna”.
tional law as “rights” of the various parties. Being

neighbors, even good neighbors, does not reduce

the differences. The importance of achieving ¢

operation with regard to water management in,

spite of these differences is crucial in the light of
the fact that there is an intricate set of inTcrdc-
pendencies between  water resources and other
natural resources and social areas. The develop-
ment or utilization of water resources '\\'i'hin '?n
international water resource system has imbm'l';nt
affects upon other resources. Furthermore, the ;ic—
velopment or exploitation of water rcsm,n'ces by
n:; .\;tt;;tv may cause a substantial impact on water
a other res RS RPORAER | - o

e stz:t:s.n“),mu_n available for development by

St;nn('w“ in his book The International Law
Aspects of River Pollution Control opened a debate
by questioning the theory of “the right of nei;.;,h-
bourhood™ that was advocated by scholars such as
J. Andrassy and E. Diez.'* Thus, it may be c();l-
(,'lL'ld(.‘.d that mere recognition of legal rules and
principles of the kind that were quoted eurlie;‘ in
the paper does not necessarily ensure cooperation
between countries sharing common water re-
sources. The recognition in principle of such rules
only opens the floor for negotiations, bargaining
and disagreements between the parties. Thc;e rulet
may be regarded only as the precontractual ele;
E;rtxlt;fm a contract or an agreement between the

The difficult process of reaching agreement
upon specific operational issues — f?nuncial ad-
mlr}lstx'zxtive. and technical — and the prio;*ities
assigned to each stands as an obstacle to any bi;
lateral contract. Negotiation and bargaining are
the means by which this obstacle may be over-
come. Despite the gencral agreement, in principle,
on the need to negotiate, the process itselfl is a dif—Y
ficult one which deserves the focus of attention. It
lS. thomugh this process that agreements ;n'c
;iczlchgd;‘ ‘}rt]'urrr}ut’ionul ()rgunizzllinns are formed,
s pera {or}s are rea}xzcd. This situation, of
? rse, is usually recognized by all those who re-
{Dhg‘slegl;ltt g:overnr'nents in such processes. But it was
o important to the dlscgssion of this semi-

, to raise these matters explicitly.

timels\lozo(:;lly tQ<) countries have different and, at
gardir'lg m)lc‘mg interests, goals, and ideas re-
ey nc(arnm..f(.;r achlevmg. goals, but those en-
Political ebo}mtl‘ons are subject to different socio-
- g;vgrresslfre's. dcn?a'nds and needs, and differ-
agl_eementnmt_ntal-pohtlcal structures. Reaching
i ando?' issues such as budget allocation, pri-
ey ayrr'iv' imetables is by far more complicated
Yeehnicit sm% at tec_hmr:al conclusions. While for a
fechmica] cz E?mmlttge th(f process of arriving at
i, examinnL usions is ra;her.' straightforward —
0t t}? evaluate and‘ br}ng forth recommen-
operand; of t(; art 'of n_ego‘tlat\f)n towards a modus
subtle anq e organization involves much more

d complicated processes and procedures.

M Uni
United i
0 2d Nz g aturs
p. cxx[.“spp‘ M_l;lmn.\. Natural Resources/ Water Series No. 1,
P ! Stainov, pe
52.‘:,':‘1:0" COnn"oFLgﬁLuS{n?’m KLIlnlcrnutiomll Law Aspects of River
tiences, Sof - | ng House of the Bulgaria ade £
o 5 i el ian Academy of

- P. 143

.-’m‘a.ppr:)pri;llc arena for negotiation is, we
feel. a joint commission. As the UN panel ur; In-
}}:gmlud River Basin Development!? observed

The true concept of integrated planning in an)i
development calls above all for continui{’y of or-
gn_nw_.(-d cooperation and the only way to achieve
ths is by establishing a permanent joint commis-
swon.

COMMISSION STRUCTURE

; 'I"wo types of organizations ought to be dis-
tlpgthcd with regard to permanent joint com-
missions: project oriented on the one hand and
conflict resolving on the other hand. : :
Pm.y‘vct oriented commissions are defined here
as .m'qumzutinns designed a priori to solve a spe-
cific problem or problems. Its power is dclcg'llsed
b.y 'thc countries involved and its juriﬁdictio‘n is
limited to the problem areas specified. l l
A conflict resolution commission operates on
a mu.ch wider base. The commission serves ;ls a
standing organization to whom the goverr;m(ent‘s
can !'l'.‘f(_‘l‘ various emerging problems. The commis-
sion is grunted the power to negotiate between
the parties, study the issues, formulate strategies
— or "plans or attack” — for solving the pl‘()bi:n 5
and bring forth recommendations. : i
The w1de range of problems that the latter
tf\cklcs and its rich experience enables the estab-
lxshmcnt of a wide information base on the s ec;[ic
regional problems and issues concerning pwwter
management and related problems. Three m;jor
factors support this type of commission. The first
is Qm changing conditions and needs that charalc—
terize the management of international water re-
sources. New problems and controversies contin-
uously emerge creating a demand for new and
more _comp]ex solutions and resolutions. As Sena-
tor Elihu Root, who in 1909 signed the tr>eaty ;s
US Secx‘ptury of State establishing the Interna-
tional Jmpt Commission between the US and (the;*n)
Great B_ntain on the United States-Canada bound-
ary, claimed "I do not anticipate that the time will
ever come when this Commission (I. J. C.) will not
be. needed. I think that as the two countries along
;}]1(15; tre}r:}endous boundary line become more and
re:lsi.l,f';ckly settled the need for it will inc-
Th_e second factor which favors the conflict
resolution type of commission is our growing
kn()yvl'cdge and understanding of secondary and
tertiary consequences of water-related policiés and
programs. Einally, the growing complexity of cur-
rent operations and programs in contrast to those
of the past further illustrates the need for this
type of commission.
: 'In a doctoral thesis undertaken at Cornell
University and completed in 1973 Colonel John F.

¥ United Nations, 1970. op. cit., p. 37

& v s 31
Root. Elihu, 45 Congressional Record 4172 (1913).

* Boundar: a o . !
Preambie. y Waters Treaty of 1909, 36 Stat. 2448 (1910).




Organization structured

Dies for technical

accomplishment of specified

\ objectives

Assumes values from
members and from

Expendable e

4

Regresses to a purely
technical instrument

Non-expendability ...

social commitment

Continues
to adapt
and

Embodies values of

society (seldom creates new
values but does perceive
and define them.)

Through interaction and
adaptability, becomes
technical receptacle of
internal and external
group idealism

Acquires a personality
and a distinctive
identity, becomes

an institution

Figure 1. Process of »Institutionalization™ (or Life Cycle of an Organization — Adaptation, Change Responsiveness).
(Adapted from concepts by Selznick, Leadership in Administration.)

Walll6 studied the nature of organization life
in relation to its effectiveness. A few of his find-
ings are pertinent to our topic and further con-
tribute to an understanding of the factors about
which we need to be aware in formulating new
cooperative international river basin management
agreements.

LeMarquand pointed out that international
agreements tend to be agreed upon reluctantly
since they tend to limit a nation’s flexibility and
reduce its sovereignty. When agreements are en-
tered into, however, it would be desirable to have
a useable frame of reference to observe and judge
the work of an implementing organization.

Figure 1 (from Wall) describes the life cycle of
an organization. This comprehensive view of how
an organization may behave helps to establish a
realistic view of the potential of an international

1 wall, John Furman. ,, The Civil Works of the United Sta-
tes Army Corps of Engineers: Propram Modernization. (383 pages
and appendices). Doctoral thesis. Cornell University, Ithaca.
New York, 1973.

body, and of the different routes such an organiza-
tion may take as it develops over time.

After looking at a wide range of suggested
criteria to use in formulating a framework to assess
an organization’s value, Wall selected those ele-
ments shown in figure II. (The notes attached to
the figure define the terms and phrases of figure 1L

Wall's study implies a number of points which
have a further bearing on the general nature of
organizations. These are:

— Inexactness: the difficulty of maintaining
close executive control, as it may pertain to an in-
ternational body; how to insure initiative while
maintaining reasonable restraint on the organiza--
tion.
— Professionalism: the importance and value
of technical professionals, whose reponsiveness is_
determined as much by the views of their profes-
sional colleagues and peers as by bureaucratic su-¢
pervision, nationally and internationally. :

— The issue of comprehensive water resoufce%‘
and land and economic development: water I€

Effectiveness
Technical Expertise
Efficiency -
Bureaucratic

Professionalism

Responsiveness
Control and
Accountability
Adaptability
Technical and
Bureaucratic
Professionalism
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Planning
Goal Setting
Policy Forming
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Coordinating
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Reappraisal
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Figure II. Threedimensional framework of asse

Notes Pertaining to figure II.

there?;zl;.ls no precise method
importam ;an views and atti_tudes on what attributes are
Workof eiss gure II. summarizes a recommended frame-
R s‘meaessment. After examining briefly what others
i)L‘huved e F() be essential criteria of a "good,” well;
r"ﬂme-\‘;gl-k \\\'ell~munuae_d organization, a three-dimension
and respons&as syrxthemzed to gauge agency effectiveness
against g eness not wholly as abstract ideals but
Dmise) Rt gs ever_f.' agency does (plan, operate, reap-
lues A definlgd relation to public administrative core va-
the oLt Alphough posited as of lesser importance
With core v']l‘md interaction of management functions.
dereq of int;- ues of public administration are also consi-
c"”‘mending I‘gﬁt in the total assessment, scheme and in re-
Factors 2 ure pqrhs for organizational development.

act, mlitice{l ot explicitly addressed (legal authority to
bower, availability of resources, and similar

for evaluating agencies;

MANAGEMENT ACTIVITIES

ssment

factors) are included w
and responsiveness.

Core Values of
behavior

ithin the concepts of effectiveness

public administration a y
3 ¢ ! pply to agency
bl El‘r; lrelrmon to its external environment aregproj—
passa e w{lﬂ\:ate the agency over time. Representativeness
o reinforcled exesutxve leadership; neutral competence
S | or detracted from the other v: 5
! ¢ ! alues ad-
;?\lemfscta‘rﬁ:\tw"’ii;oncems slhlfted in time. It is conten:le?is lf\gt
i core values are again in ¢ f [l
i nt i are ag in a state of flux
vy olled competition” may be a new emerging
Recpre§entativeness—means administration as an ac-
= essible system for various interests and views,
?\_ﬂfral Competence—means administration as a po-
itically valueless system.
Exsecutxve Leadership—means administration as a
ystem responsible to the Executive Branch.




(Controlled Competition?)—I[ agency fails to meel
changing demands, the availability of alternative
political remedies.

Criteria by which to evaluate an agency in relation
to its internal and external operation and actions are
sometimes mutually reinforcing but often detract from
each other. Responsiveness to many interests and over-
reaction to suggested changes penalize effectiveness, Gen-
erally, it is su seested that some mixture of clfectiveness
and responsiveness is appropriate for a particular point in
time. Criter P

El’l’vc\\\'vno»-—()ruuni/,:u'u»n as a well oiled mecha-
nism providing efficient products and services to salisly
external requirements while maintaining internal values
and goals.

Rcsplxnsivoncss——Orp,zmiv.ut'mn as an adaptable and
dynamic organism accountable to and controlled by proper
internal external demands and by the public interest.

Management Activities consist of distinet, supportive,
and generally overlapping functions agency leadership
uses to develop, execute, and adjust its programs and sys-
tems. These are:

> Planning—Management as a problem solving (goal
setting, policy formulating, decision-making) function.

Opcmtiuns———Munu;’,omcm as a project program ex-
ecuting function.

Rcupm’:lisal—Munagcmcnl as a [)x'ugr:lm-n«)licy-p,'.ml
questioning and adjusting function.

sources, even broadly conceived, may no longer be
the focus for international action without atten-
tion in more depth to the land and its\use (in addi-
tion to irrigated agriculture), to the protection and
management of the environment, and the synthesis
of these in economic development.

— The issue of developing effective organiza-
tional arrangements and implementing programs
for the function of water, land, environment and
cconomic development, recognizing the large
number of public agencies involved in these in-
terests, and the emerging question of whether one
centralized government agency cun provide the
needed effective management.

—_ The issue of centralized multi-functional
resource management in contrast to, or in stronger
collaboration with, regional resource management
arrangements.

__ The issue of technical assistance applicable
to a broad base of technical, social, legal and polit-
ical problems by an appropriate body to co-basin
countries.

Problems and issues of these general types,
viewed under the realistic approach taken by
LeMarquand, and dealt with by skilled persons
oriented to regional (concerns including history
and culture as well as technology and economics)
could likely play an impressive role in facilitating
on a continued basis the evolution of international
water and related resource development organiza-
tions and programs.

REVIEWS: INTERNATIONAL ACTIVITIES:
CASE STUDIES AND RESOURCE SITUATIONS

The rising concern over international river
basins has to be rooted in the substantive impor-
tance of water to increasing development activity
throughout the world. The response of the various
United Nations organizations to this rising concern

has greatly enhanced the opportunity for intelli-
gent action, the overtones of costly mistakes, and
for international water and related resource prob-
lems to have a high place on national agendas.

Only two documents among many are touched
upon in this review. The first, UN Natural Re-
sources/Water Series No. 1; Management of Inter-
national Water Resources: Institutional and Legal
Aspects, 1975'7 is a major document on -the sub-
ject. While it is very thorough, it tends of necessity
toward statements that reflect how governments
ought to act rather than how they might act. The
following comments on a few sections of the doc-
ument are intended to assist the Seminar in using
it as an effective reference and, perhaps, as a point
of discussion.

— In discussing The International Basin (page
9, item 30) under "Concepts engendered by the na-
tural cycling of water across political frontiers” the
manual notes "Wherever there is hydrologic inter-
connexion ... and more than one states territory
is involved, the water resources. . . must be treated
as international,...” The problem, of course, is
that unless the states choose to do so the waters
will not be treated as international within a bilat-
eral or multi-lateral discourse. The manual does
imply that states may have vaild recourse to inter-
national courts if they do desire.

— Regarding the Interaction Between Water,
Other Resources and the Environment (page 14,
item 42) the manual properly calls attention to the
need for understanding this interaction and pro-
poses an assessment of the impacts of develop-
ment on man’s environment. The manual stops
short of possible major obstacles preventing such

action, such as the diffused assignment of respon-
sibilities for various programs affecting resource
development and the environment among many
units of government and the diffuculties involved
in achieving horizontal coordination. 3

__ On Relations to Other Agencies and Organ-
izations (page 119, item 358) the manual ex-
presses the need for newly established entities to
function in harmony with other institutions within
the participating nations and with other relevant
institutions of an international character. Clearly;
there is nothing wrong with such declarations. Yet
the problem is how to accomplish the ends desired.

— On Technical Coordination and Technical
Assistance (page 125, item 375) the manual points
out benefits to be derived by seeking specialized
aid from appropriate agencies or consultants. It
calls attention to the need for an effective datd.
base, and for other needs equally as well, such as_
for planning, water management and project en-;
gineering. But, as LeMarquand pointed out, ant
on which point I join him, the essential aspects 0%
international river basin management are politica’s
And while it is appropriate and strategic to firsty

proceed with matters on which common agreement

g |
b

17 United Nations. 1970, op. cit., pp. 9. 14. 119, 125. 19.
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. ISSUE iS to

a[()nz k;u_rim)s}l. readily achieved, it would be useful
consider how effective technical assi 01
S ec p al assistance could
bc. .pf<)v1slt.(l to fil(,‘ll'llillc these political and social
{:}:(l-«_n‘ndllmns for international cooperation lh“ll
nLme_).lﬁr)lu;%I c;]\lls for in another section (page 19
'm 35). Such technical assistance pos n feega
‘ ) . al assistance poses an issue
that the Seminar may wish to uddrcr.:s. ot
o :I,‘hu sccond document entitled Water Resource
evelopment—International River Basin Dewel-
opm.cnt, Pr()gr'c.s“s‘Rupm't of the Sccrel;u'v-Gcnc; ral
(.)r‘l x‘Ll-‘lalcd activities (March—April, 19751 m'lk;q
T_L’vhual observations that might usefully be h‘i"h.—
ighted l'(n" the benefit of the Seminar and for 1-7 or
consideration of pertinent issues. s
v _Ifoi-hgl‘xumplg page 5, paragraph 4 notes that
t“‘xls, mu;,;h'dxrect cooperation among the in-
p(_)l[( st;.dlco-l}asm countries that the pmblcms and
otentials of international river i nage-
i 3 g r basin manage-
$1Lt?1t Xx]lld development are identified and d(.:llt
i ir ‘other f'nrms and contributions of inter-
bd iona 50()perutmn and assistance may essentially
B 10O ) as 8 £l !
()1L" lt‘L,,dI ed as supp.lcmentzu'y to the direct collab-
ation of the parties concerned.” This is a cor-
zs'ltlztg fu:‘r:lhult p;l)sturc for the United Nations but I
gges at this seminar may wist 7
e f ay wish to consider the
question of how to make 1 fecti e
j ake more effective the t
of technical (and soci: iti oA
al (a social and political) aid t
e fand al) 4 ermed
i}lpP]Lanl(lly.-ls a means of encouraging interna-
ional river basin agreements. .
crqugg l:r;)gre?s ‘R(:port calls attention to the in-
3 ate of development of internati s
2 g ernational a-
E;eee::;n(}:s lupbtu about 1970—71. It also notes the
< :n distribution of the treaties out of 286 |
g ' the tre: >f 286 trea-
tElif(x;m © tlhaG two-thirds relate to river t‘)'lsin iln
rope and North America, twe i (
contain less than one-thi % gy
1 g >-third of the world’s i
e orld’s inter-
mo;oerl;il‘ rivers. It is highly probable that the strong
i uixt to.ward economic development that {2
Chang‘ place in numerous countries as a result ohf
e %uég nqturgl resource management strategies
impac(t? Lstrhlbutmn _of wealth will have a str?ms.{
Ty _on m'tex'nutwnul river basin developments
e isa; rrr)lutélde lI;:umpe and North America This‘
00, a E semi ¢ i ‘ "
ity er that the seminar may wish to con-
I iewi -
Gene;lalx‘eglfaw1ng some 286 treaties, the Secretary-
i numbxogress Report also concludes that of
“minary Six; most have been concerned with pre-
o ;'e}t/'s and p_lgnmng, yvhereas construc-
T g A?s ation of joint projects are fewer in
belits o 0 1o many of the arrangements reviewed
‘hOOl'eticql?vydpa'rts of basins rather than taking a
“t‘minar‘m“ etsu'able basin-wide approach. The
ministratioay wish to consider whether public ad-
Rtides 1 errlmand h_ydrologiq theory are effective
resotiree ouraging practical political events in
":lr(lagement. Another way to state the
Bose Ubstaéles \i&rllhte}tlher' such theoretical approaches
at such approaches are difficult
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]l: i:(}_’hl(fVL‘ and may produce a sense of frustration
1 those engaged in negotiation on internation:
ol rnational
2 In preparing this General Report six confer
bL-(' papers have been reviewed and a number of
observations have been drawn from them Cnm)
ments on Mr. LeMarquand’ . i
' . LeMarquand’s paper were i >
in the early part of this Report. s
= LTI SR
e onl:;tl(,.sl.sm I:I C.l Day of the University of West
ario, London, Canada, has ! -
anada, has been a clos
obscrver of developments in the La Plata B(‘ls?rl:h?
R < r -
,\n('l,.-S,L.Umd (mly_lu the Amazon River in South
A lLHL;l (lwll«zr'nuzl()n<1l Management of the Rive
Flate Basin, Working Paper No. 31) e
Che S av ac .
> rl.().fLs.s()l D.l) has produced a strong critique
' low international management is proceeding in
3(:1ntllq1é)()tx:t;1nthcnslc;. Perhaps his most impor%ant
‘ibution has been to provi
t vide a sympatheti
yet outside, view of at i g e
what is what is i
place. As a result, he has gi : it D
a result, as given us the o i
to evaluate th ¢ asi < i
h e Plate Basin experi i z
8 ( Xperiment in t
ways: (a) in terms of Uni * i
nited Nations suggesti
. g x - -4 estions
&)ll xr?tegmtcd river basin management; ui;x%i (b) rllr:
gperl»l:_hivtx[s wfh;]l_t th;\s actually happened froom per-
s s of history, national soverei
: ' S sovereignty and gos
and comparative cfforts elsewhere. i e
Su”g? L..vxll hfc helpful to review the United Nations
suggestions for integrated riv i "
s : er basin devel
as stated by Professo Xhe Ptar:
t 3 :ssor Day, and on whi
I y : 3 :
Basin program was based. : Sk
hum; 3‘/}2;.-[ suggesticfl)ns. “argues that advances in
i :llare based on the use of
ALman W S water and land
resources can best be achi tio
h achieved under the directi
of an international ¢ i e sy
g agency which paln S
= oo ot e Y alns, constructs
“\Lllos‘::tlctrv;:s \Aé(m:;l-rclgtcd activitiesythmughoué
. Such a body would mak
e i ake or pro-
:L)te Lvomprehcnslvu assessments of physical pgra—
mmc.rs t}}mughout the basin... (and5 socio-eco-
uni\l]f{fjﬁ:bsments & In light of the absence of a
sally accepted set of legal prici i
_ e : riciples to d
international river basi s nited
| asin management, th i
Nations recomm joi i rmighi i
\ s ends joint decisio ki
tionals from e i gy S e
: ach country involv
; ! ed founded
sound technical dat i Smant
a to harmonize th
! : e developme
potentials and aspirati i ooy
ions of all nations. Ulti
such a body should b ’ ot
1 t ecome a perman i
tional joint co issi ook et
joi mmission established b o
(fmn‘[lijled Nations, 1970). g
i ntizr zgeks)e guidelines, and in fact preceeding
s -basin countries undertool i
. ' < ok an inte-
?e?st;rd Ix);\;gx~managemenl. experient in 1968. Pro-
< 7’s report indicate i :
e A p icates the following devel-
agree_nlﬂzcaﬁii\lflgn( t)o emphasize points of easy
P ed (a) consideration of i
e ] > ) a wide
r? ;rg of toplcsvot mutual interest among the five
di{;cu?nd?ountx'xes which previously had not been
numb;? ,f(l?) repeated meetings among a larger
e s Coﬁmdlplomats and technical representatives
erpart personnel; (c¢) familiarization

with hopes, fear ioriti
i 5 s and development priorities of co-

. RIS i, A i

sansity

RN R o bt s




— Provided a springboard to launch inter-
national consideration of other issues far exceeding
physical basin limits, such as energy transmission,
transportation, pipelines, telecommunications, ra-
dio. television, health «nd education.

His report also notes that joint actions to date
have not considered explicitly the full range of
issues important to integrated river basin develop-
ment, including matters such as:

— Establish priorities for water usce among
competing interests.

— Procedures to regulate timing. amounts
and stages of water flow from nation to nation.

— Water diversion possibilities and water
quality standards.

—~ Control and reconcile competitive and con-
flicting land use developments throughout the
basin.

— Important ecological matters.

— TDrreplacable scenic resources.

— The consequences of present decisions for
future societies.

In addition, the most important developments
pertaining to hydroelectricity and physical inte-
gration are oceurring outside the joint program.

In terms of what has actually taken place in
seven years, the record of this compleéx basin de-
velopment task has many impressive indicators.
The evolution of an institution as complicated as
that on the River Plate Basin will require time.
Sequencing and timing of projects is greatly in-

fluenced by national goals and political strategies
and systematic arrangements have rarely been
given precedence over "doing what is possible
now.” Although we have been able to improve the
objective and systematic design of complex pro-
grams like the Plate Basin project in the past ten
years, we are still bound to decision-making which
of necessity leans heavily on subjective values of
those with the power to make decisions.

For comparative purposes it is well to recog-
nize that water pollution in the Great Lakes of Ca-
nada and the United States was well recognized by
1910. Yet an effective agreement was not devel-
oped until 1972, with intermediate and non-
productive starts in 1912, 1946 and 1954. Similarly
the cooperative development of the Columbia Riv-
er, for only the two functions of flood control and
hydroelectric power, was a result of long studies
and negotiations.

There is no need for this report to cast a judg-
ment as to progress on the Plate Basin develop-
ment program. The facts are provided in Professor
Day’s report and each person may wish to make
their own judgment based on the information pro-
vieded. But clearly there are several ways to evalu-
ate progress and it is this point that this reporter’s
notes wish to stress. Another point that requires
consideration is the role and responsibility of each
of the international agencies and the several fund-

ing agencies in becoming increasingly more de-
manding in requiring cross-over analyses on pro-

grams that are cither physically. economically or
cocially linked in order to impress political deci-
sion leaders with the implications of relatively
narrow or ad hoc decisions in contrast to giving
greater credence to a systematic program view.

The River Plate Basin project was summit-
rized in some detail because it seems to cembody
important lessons that reguire discussion during
the Seminar. Other papers that contribute to the
topic of cooperative management and development
of international river basins have been prepared.
are or will be in the hands of seminar participants,
and reflect different issues from those noted by
Professor Day.

For example, the paper by Mr. Ivan Z. Ballo
and Dr. Istvan Orloci on Water Resources Devel-
opment in the Tisza River Basin and Its Impuacts
on Socio-Economic Growth (Working Faper No.
16) exemplifies water, land and environmental
problems in a geographic setting which has a long
history; is well developed; is part of one of the
world’s most international river basins, the Dan-
ube: and which, on the basis of accepted projec-
tions faces crisis conditions by the end of the
twentieth country in agricultural production. pol-
lution from non-point sources, low stream flow
and other matters.

The build-up of background information; of
joint plans and of schedules for integrating pro-

jects in an ascending order of complexity over time
is a reflection of the strong interdependence that
exists in the Tisza Basin amongst the co-basin
countries. Notwithstanding the evident detail fol-
lowed by the project so far, agreements are yct o
be developed. The critical task remaining is well
stated by the authors:

,,The preliminary technical studies arce ex-
pected to yield soon the fundamentals needed for
the economic justification of the joint interest pro-
jects. Sooner or later this will be extended to a
political level and will demonstrate through in-
tegrated water management the maturity of the
participating countries” italics supplied by Report-
er Dworsky).

This paper also provides an opportunity to
more effectively gauge the progress of the River
Plate Basin program by comparing historical time
factors, degree of crisis and of interdependency:
the relative size of the two programs and other
program elements.

In contrast, the paper (Working Paper No. 28,
Inter Basin Transfer of Water Resources-Case

Study of Indus Project) by Mr. N. C. Syed illus-,

trates one of the main early points made by
Mr. LeMarquand — that of two countries where

the political will was determined to follow separate,

Even within the traumatic separation €X7
it is im~

paths.

perience of India and Pakistan, however,

portant to recognize that some arrangement had %0
be undertakekn to provide for the management %%
international waters. The importance of the rOl_e"
of a third party, in this case the World Bank, 1§

.
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:-il:;:f;ll\,'c(x):ciil(i;nlu(l!_. The Seminar should give addi
i sideration to the questi f
v vaey pari : question of the role of
i arty participants as : SR
ot oy pi as well or who they
Mr 2la Csermak’

o M ‘BLLI Csermak’s paper (Working Paper
No. 19, Goals and F Eie 5
Cm“”r._“ ats and Forms of Cooperation Among
i zé..s :lor the Development of International
md.?‘r" q.suts) turns.nur attention to the need fm"
Cmr:i:]:lttmn of working rules to guide countries in

g to agreement on internati i :

: ational river basi
Elsr\:‘l«l)p:'ncn.t programs. A few selections [rom hli!l
: ‘chensive paper provides s insi )

e :
several key problems: : Pt s
RUC“;‘-nIn hll.S opening paragraph on Principles and
i 1‘en'( ations, Mr. Csermak also points to the

i };n_mu}tal matter that must be undertaken in
reaching international accord, that — “The accept
ance of such obligations depends upon thu‘\;/illirllgﬁ
ntess of the countries...” This point has b e

e 2 (> v H H ; ccn
zerrezsed .scveml times and it is noted again. In or-
- 0 plx npnsuéhul the Seminar consider ways and

eans to establish processes ili ‘
s esses to facilitat ;
pisions . eSS c e the ac-

P muijof country willingness to participate.”
o .‘nlcl‘o‘r the s::cnnd paragraph of the section
Tl cfxp es Mr. Csermik states that ... sover-
akiolit(‘) t.Pyxc countries is rather restriclc& than
broi e .t.: . By lhlS‘I assume he means that (in
o )l%m ries cannot ignore the attitudes and pol
s S(; t‘hcu' neighbors, and that countries 1i)NiII
il r:nc.t response to external ideas and views
. factg;/r(x ]taj.sk, he suggests, is to determine wh;-ltT
i )Lu bq the extent of restrictions on state-
discuss‘gn )I This is important since it removes the
likely:‘ ;;nbmm matters of principle which are not
repléces thf ‘\{gu.cd (c.g.: state sovereignty) an(i
- whaAt i;‘ prmcl{)hle with a pragmatic description

¢ any, > effe st i

Al g 3 e effect on state sovereignty
adjus:m):/h" ‘Csermzkl.( recognizes the principle of
o cx:,t cmq f]e.‘.ubxlity and notes that ”. . . prob-
ngree.n}émdrx in time angl space, ... contents of
e s cannot be uniform... it is desirabl
greements . .. be as a comprehensi g
prehensive as pos-

sible 3
... serve integrated 3
d : grated develo
ralnage basin as much as possible. s

PROPOSALS FOR SEMINAR DISCUSSION

]L'mS'I;}:;Zi ir:Port has identified a number of prob-
the topie cosvues. The presentation of papers under
okt 12 ered b}{ this report will uncover addi-
will Relg u%ns. It is .e:‘{pected that these matters
Semingy ‘50 lkehthe initial discussions of pertinent
R rfs ops. In order to facilitate discus-
froiy this of the problems and issues resultin
2l Or‘eport are summarized below. i
S”Qngthen‘evdc%m the "political will” of countries be
Velopment uf in .m.‘der.to encourage the early de-
Water ang p(')lmcal involvement in international
Problemay related resource and environmental
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— Classic organizati
as: ganizational and leg:
G o : g gal arrange-
?."F‘.[” for organizing international river l;usin -;L
ix\ixm-s are being challenged by the need to bel‘t:x‘
;1‘(';.{1‘110 water, land, environment and economi
(;_:v]gpm;'nl matters. What new or improved inC
stitutional processes ca i .
: j rocesses can useful contri 3
such integration? i
hl'in:ll,t. i 30% the lack of knowledge about the
s tiples ang rules that ought to govern national
t\ : mlumntum‘u[ water organizations, but rath;r
:’l.qut;]tpl i}ppl'c;‘l;lll()n of the obstacles that prevent
ganizations from behaving as .
al as they should ¢
is needed. How can 2 . g
: a better understandi
g erstanding of the
é al problems of organizati i
nagiar. D L anizations contribute to
}hlc“lmplmv«.d effectiveness of both national and
nternational water organizations? o
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