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FOREWORD
 

The Environment and Policy Institute 
(EA'I)of the East-West Center was established 
in October 1977 to conduct research and edu-
cation programs through multinational collab-
oration on the environmental aspectsof policy-
and decision making in the Asia-Pacific re-
gion. The program of the Institute emphasizes 
(1) analysis of various policies to illuminate 
their dependence and impacts on natuial sys-
tems and thus on the objectives of the policies, 
and (2) assessment of scientific and technical 
information about natural systems for more 
coherent policy formulation and implem aita-
tion through planning and management. This 
systematic approach avoids the polarization of 
environmental values versus sectoral goals. 

The EAPI Program Area on Natural Systems 
Assessment for Development has involved sev-
eral hundred scientists, development agency of-
ficials, and government bureaucrats in pro-
gram activities. Most of these collaborative 
efforts have been aimed at developing better 
methods for environmental assessment in de-
veloping countries and economic valuation 
techniques for noniarket aspects of natural re-
source use and environmental quality, 

The topic of governmental organization has 
been raised frequently in program area work, 
suggesting that efforts to ensure the sustain­
able exploitation of natural systems are suffer­
ing from government disorganization and mis­
management. The summer seminar upon
which this Workshop Report is based wa.; ;n ef­
fort to gather helpful information about the 
performance of existing government organi­
zational arrangements in representative coun­
tries, to analyze why some organizational ar­
rangements work and others do not, -nd to 
prepare guidelines for the design of more ef­
fective organizationial arrangements for coor­
dination, integration, and conflict resolution. 

This report presents the findings of the 
summer seminar and some suggestions for 
additional work. While useful insights have 
been obtained, many more data and many 
more experienced observers need to be in­
volved. It is hoped that there will continue o 
be an exchange of ideason this issue asa result 
of this report. Through activities such as 
these, we strive to contribute to a creative reso­
lution of issues that are vital to the national and 
international interests of countries in the Asia-
Pacific region. 

William H. Matthews 
Environment and Policy Institute 

East-West Center 

Ini
 



EXECUTIVE SUMMARY AND CONCLUSIONS
 

The environmental awakening of the 1970s 
has resulted in a significant increase in the 
number of laws and institutions directed at 
managing natural systems for sustainable uses. 
In spite of (and in some cases because of) tho.,e 
increases, there remains a substantial gap be-
twecn the formal intent of such laws and their 
actual effect on natural systems. As the num-
ber oforganizations involved with specific nat-
ural resource management tasks increases, co-
ordination of efforts becomes more difficult 
and more important. 

These implementation gaps can be ac-
counted for, in part, by a lack of knowledge, 
political will, and iesources; however, a signifi-
cant part of the problem is due to the inade-
quacy of organizational structures and admin-
istrative processes in the management or 
natural systems. 

A fundamental dilemma in managing natu-
ral systems is that, although nature is whole, 
the management of human activities affecting 
nature is organizationally fragmented, piece-
meal, and uncoordinated. While knowledge 
about the dynamics of nattral systems and the 
effects of human activities on those systems is 
increasing rapidly, much less is known about 
how best to coordinate natural systems man-
agement activities. 

The major organizational problems are frag-
mentation: difficulties in coordinating agency 
managementactivities and conflicts among pol-
icies, resource uses, and agency jurisdictions. 

No counIry in the study dealt with the prob-
lem of fragmentation by means of major gov-
ernmental reorganization. Rather most of the 
countries established a central environmental 
unit at a subministerial level. Some countries 

have also established environmental units in 
mission agencies. 

Central environmental units in all countries 
in the study react to resource use proposals af­
fecting natural systems from other agencies 
and nongovernmentol organizations (NGOs). 
None have major planning or coordinative re­
sponsibilities in the design or planning of ma­
jor economic development activities with natu­
ral systems management implications. 

Coordination involves both communication 
and conflict resolution. Increasing communi­
cation has involved the use of mandated re­
views (e.g., environmental impact assessments 
[EIAs]) and permanent and ad hoc coordina­
tive committees for information sharing and 
mechanisms sdch as press releases fo' commu­
nicating commands and mandates to subordi­
nate agencies and levels of government. 

As the emphasis on environmental manage­
ment increases and management agencies pro­
liferate, policy conflicts, resource use conflicts, 
and jurisdictional conflicts become more ap. 
parent. A variety of mechanisms have been 
employed to cope with such conflicts. 

This study is necessarily a partial snapshot 
of a large dynamic enterprise (i.e., develop­
ment based on renewable natural resources). 
Some trends are worth no~ing. 

Central environmental units were initially 
symbolic and still perform as tangible points of 
liaison and rallying for environmental inter­
ests. Many are quite recent in terms of statu­
tory base and specific mission. They are work­
ing to be upgraded in the government 
hierarchy and in resources for their opera­
tions. When they have the role of advocating 
environmental protection, they create con­
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flicts that must be settled at a higher level of 
government. Their participation in high level 
planning councils is only beginning to be ac-
cepted, if at all. They seem to be losing too-
mentum but deserve support. 

The world recession has affected the imple-
mentation of sustainable use policies. Devel-
oping countries, viewing the apparent turn-
about of environmental protection effort in 
the United States (which incidentally was 
more of a rejection of overregulation), have 
questioned any diversion of their own eco-
nomic growth for the sake of conservation. At 
Stockholm, the developing countries (e.g., the 
group of 77) were skeptical about environ-
mental concerns. Now they recognize sustain-
able use as essential but see industrial coun-
tries hedging on commitments, 

Sustainable use concepts and EIAs are not 
well understood by old-line agencies. Person-

nel trained in ecosystems management are 
in short supply. Awareness by top officials of 
sustainable use development must now be 
matLhed by practical means of continuing 
growth without unacceptable damage. Envi­
roninental units within mission agencies are 
being established to respond to demands for 
ElAs, but they may also improve agency plans,
which would be a more direct contribution to 
successful sustainable use. 

Rapid industrialization, rapid urbanization, 
continued growth in populations and in afflu­
ence -all these factors will make sustainable 
use management more difficult in the future 
than it was in the past. For example, where 
most water in developing countries is now used 
for agriculture, in the future most water, at 
one time or another in its course to the sea, will 
be used in industry with a concomitant chance 
of pollution. 
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INTRODUCTION
 

Since the environmental awakening of the 
late 1960s and early 1970s, significant ad-
vances have been made in understanding the 
causes and consequences of major natural sys-
tems management problems. There also have 
been widespread changes in the legal and insti-
tutional frameworks for managing resource 
uses. In spite of these institutional changes and 
the growth of knowledge, even a cursory in-
spection of worldwide environmental prob-
lems reveals a significant gap between the en-
vironmental goals espoused by many 
governments and international agencies and 
existing environmental conditions, 

The persistence of degraded environments, 
nonsustainable forms of use, and even life-
threatening resource conditions is due to many 
factors. In some countries, some adverse envi-
ronmental conditions such as flooding are re-
garded as natural or inevitable t "en where 
these events are exacerbated by human activi-
ties such as deforestation. Other natural re-
source problems represent conscious or un-
conscious trade-offs for short-term economic 
gains. Lack of knowledge, political will, or in-
adequate management capabilities are partial 
explanations for these problems. In addition, 
the persistence of some problems reflects the 
inevitable time lag between the implementa-
tion of management efforts and visible, mea-
surable changes in environmental conditions, 

Although less-than-de!;irable conditions can 
be linked to many causes, a central conclusion 
emerges: It has proved to be exceedingly diffi-
cult to institutionalize the environmental awk-
ening. To be sure, there is no shortage of new 
laws, plans, agencies, regulations, and pro-
grams. Indeed, an analysis of one single man-

agement innovation that is associated with f 
forts to institute better management practic
(i.e., the EIA requirement) reveals that an ir 
pressive number of countries and subriation 

jurisdictions have instituted such requiremeni 
What is frequently lacking, however, are t 
means, resources, knowledge, and will to tran 
late environmental awareness and manageme 
goals into effective programmatic action. T1 
gulf between awarenessof natural systems mai 
agement problems and the desire to engage i 
more effective management on the one han 
and effective programmatic action on the othe 
constitutes an implementation gap of increa 
ing concern. Soil iseroding, water quality is b 
ing degraded, watersheds are losing storage c; 
pacity, impoundments are filling wit 
sediments, agricultural crop yields are fallin 
short, and insect pest outbreaks are occurring 
Understanding how implementation gap 
emerge and designing strategies for narro% 
ing such gaps represent a research and polic 
challenge of the first order. 

During the past six years several hundre4 
scientists, development agency officials, ani 
government bureaucrats have participated il 
various studies in the Natural Systems Assess 
ment for Development program at the East 
West Environment and Policy Institute (EAPI) 
Most of this multinational collaboration ha 
had to do with methods for environmental as 
sessment in developing countries and eco 
nomic valuation techniques for nonmarket as 
pects of natural resource utilization anc 
environmental quality. 

Although there were few experts in publio 
administration among these participants, th( 
topic of governmental organization was fre. 



quently raised as an important factor affecting 
the exploitation of natural systems. A wealth of 
anecdotal evidence suggested that efforts 
around the world to ensure the sustainable ex-
ploitation of natural aresystems suffering 
from government disorganization and 
mismanagement. These problems are no less 
persistent in the Asia-Pacific region, the area 
of focus for the East-West Center. 

A cursory survey of the Asia-Pacific region
indicated that some countries are experienc-
ing difficultic,; in achieving urgently needed 
economic development while conserving and 
sustaining the productivity of renewable natu-
ral resources and environmental quality. This 
lack of progress is attributable to the reasons 
mentioned here. In this study we address the 
question, "To what extent and in what ways do 
government institutions, organizations, and 
their relationships affect the management of 
natural systems?" 

In reflectingon implementation gaps in nat-
ural systems management, it is useful to begin 
by noting the fundamental mismatch between 
the organization of natural systems and govern­
mental organizations to manage natural sys-
tems. The central characteristic of nature is that 
it is a system - a highly interrelated structure of 
many complementary functions. An ecosystem 
comprises communities of plants and animals 
with their nonliving surroundings of soil, air, 
and water plus the dynamic flows of energy and 
nutrients. By natural systems we mean the re-
newable natural resources and the health and 
quality of the air, water, and landscape - that is, 
ecosystems including human beings. 

The central characteristic of government or­
ganization for natural systems management is 
fragmentation: jurisdictional gaps, polariza­
tion of interests, jurisdictional conflicts, in­
compatible policies, conflict of uses, lack ofco­
ordination and communication. 

Since the United Nations Conference on the 
Human Environment at Stockholm in 1972, 
more than 100 nations have established sepa­
rate environmental ministries or departments 
with the mandate to protect or defend envi­
ronmental values, presumably against the ac­
tivities of other government agencies, citizens 
(collectively and individually), and the private 
sector. In addition, each country has a range of 
traditional narrow-purpose agencies created 
at different times for special missions. A per­
vading (cross-cutting) element such as natural 
systems is not easily addressed. 

In dealing with this apparent mismatch, 
Charles Lindblom (1973, 84) warns against 
"the logical fallacy of believing that the only 
way to improve these interconnections is to 
deal with them all at once." As he notes: 

Clearly, everything is connected. But be­
cause everything is ccnnected, it is be­
yond our capacity to manipulate varia­
bles comprehensively. Because
 
everything is interconnected, the whole
 
of the environmental problem is beyond
 
our capacity to control in one unified
 
policy. We have to find critical points of
 
intervention -tactically defensible, 
 or
 
strategically defensible points of inter­
vention (Lindblom 1973, 84). 

THE EAPI STUDY ACTIVITY
 

Oursearch forcritical points of intervention 
began with a prospectus mailed in August 
1982 to about 50 persons in the United States 
and Asia-Pacific countries. It was hypothe-
sized that characteristics of government orga-
nization (i.e., forms, procedures, regulations, 

devices for coordination) could be correlated 
with outcome measures of natural systems 
management (i.e., sustainable or degraded 
productivity of forests, farms, or fisheries and 
improved or lowered environmental quality). 
In order to avoid yet another academic exer­
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cise in modeling public administration, we 
proposed an empirical approach: (1) informa-
tion gathering on the performance of exi5,ting 
government organizational arrangements in a 
few representative countries; (2) analysis and 
objective critique by knowledgeable observers 
leading to an understanding of why certain or-
ganizational arran,,oinents work and others (1o 
not; and (3) collaborative preparation of a set 
of guidelines for the design of more effective 
organizational arrangements for coor(lina-
tion, integration, aid conflict resolution. 

ie response to the prospectus was encour-
aging and instructive. Five countries were se-
lected to provide it variety of experience: Ko-
rea, Malaysia, the Philippines, Thailand, and 
the United States. Beca use the field oflnatural 
resources and the environment is broad, three 
management sectors were chosen for more de-
tailed analysis: water resources (including for-
est watershed), coastal zones, and administra-
tion of the EIA. Participation of several 
academics and experienced management off i-
cials was arranged f'or the summer of 1983. 

An extensive literature search emphasized 
the gap between the promise and intent of. 
plans, statutes, regulations, om organizat;onal 
charts, ind the actual perforniance as inea-
sured by lchanges in the condition ofthe natu-
ral systems. A tentative framework for gather-
ing and analyzing intorimation was sent to all 
collaborators in March 1983 to aid thcmn in 
preparing for the summer study. Not surpris-
ingly, substantial revisions and simplifications 
were necessary on the basis of their response. 

The initial premise was that, out ofall the 
factors affecting successful management of 
natural systems, the organizational variable 
could be isolated. This was challenged repeat-

edly in correspondence and initial discussions 
but emerged as a validated basis for the pro­
ject. The consensus was that as countries go 
forward organizing and reorganizing for eco­
nornic development of their natural endow­
ment, they are making i itional decisions and 
tralde-offs. The outcome of these decisions (in 
terms of sustainable use and environmental 
quality) is related, in part, to organizational 
structure and processes. 

Tie 1983 summer study comprised a con­
tinuous core group, with visitations by others 
of 2-6 weeks largely overlapping in late Au­
gust. A report was prepared for each country 
outlining the governmental organization for, 
and history of" natural systems management. 
Administration of the EIA process and at 
least one of the other management sectors 
was studied for each country. A great part of 
the collaborative effort was devoted to just 
how organizational effectiveness could be rig­
orously and quantitatively evaluated - a re­
search agenda for the future. 

This report presents the findings of the 
suminer study and some suggestions for addi­
tional work. While useful insights have been 
obtained, many more data and many more ex­
perienced observers need to be involved. We 
hope to continue a multinational study 
through the EAI I and invite all interested 
readers to send their comments and experi­
ences to us. 

This report is the responsibility of the au­
thors, although it was circulated in draft to all 
participants, and is intended to represent the 
variety of viewpoints rather than to attempt 
consensus. The generous and stimulating con­
tributions of our colleagues are gratefully ac­
knowledged. 
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RESEARCH FRAMEWORK
 

In general, public policy implementation re-
fers to those administrative processes and be-
haviors by which the goals of public policy are 
translated into outcomes of government activ-
ity. The concept of implementation gaps is a 
graphic, shorthand way of describing the vari-
ance between the formal intent ot ,,ublic policy 
as expressed in statutes, plans, and official pro-
nouncements and actual conditions. In natural 
systems management, such conditions are 
manifested in tons of soil eroded or sediment 
delivered, loss of natural habitats, acres of ille-
gal deforestation, days of excessive air poilu-
tion, and similar indicators. 

The emphasis on implementation of policy as 
a critical stage in natural systems management 
is based on the recognition that it is a complex, 
even chaotic set of processes involving the mobi-
lization and coordination of organizations, per-
sonnel, and resources; the application of gen-
eral decision rules to specific cases; the 
performance of complex analyscs with imper-
fect and frequently fragmentary information; 
the surveillance ofinumerous actors who are fte-
quently disbursed over broad jurisdictions; and 
the politically difficult and technically complex 
trade-offs among competing social and eco-
nomic needs. The emphasison implementation 
of policies and programs has particular rele-
vance for the countries in the study. As one au-
thor notes: 

To amuch greaterextent than in the politi-
cal systems of the United States and West-
ern Europe, the process of implementing 
public policies is a focus of political partici-
pation and competition in the countries of 
Asia, Africa, and Latin America. This is 
true because of characteristics of the politi-
cal systems themselves, such as the remote-
ness and inaccessibility of the policymak-
ing process to most individuals and the 
extensive competition engendered by 

widespread need and very scarce 
 re-

sources. 
Thus, while in the United States 

and Western Europe much political activity 


is focused on the input stage of the policy 
process, in the Third World a large portion 
of individual and collective demand mak­
ing, the representation of interests, and the 
(,mergence and resolution of conflict oc­
curs at the output stage (Grindle 1980, 15). 

"Implementation gaps," in this study, is a 
new name for a problem familiar to organiza­
tional and administrative scholars. From the 
perspective of compliance theory, implemen­
tation gaps are treated as a problem to be dealt 
with by developing and maintaining manage­
rial control by m',ans of compliance systems 
(e.g., Etzioni 1964). The organizational condi­
tions associated with the exercise of manage­
rial control over organizational subordinates 
have,thus been a central focus of some scholars 
of the implementation gap. 

Another body ofliterature treats implemen­
tation as synonymous with organizational ef­
fectiveness. In this literature it is assumed that 
there is some pattern of relationships between 
effectiveness as an outcome, on the one hand, 
and some particular precursor, on the other; 
Normative organizational theory, including 
scientific management theory (Taylor 1967), 
bureaucratic theory (Weber 1947), the public 
administration model (Gulick and Urwick 
1937), the consonance theory of the relation­
ship betw-en structure and effectiveness 
(Woodward 1965; StalkerBurns and 1961),
and the human relations model (Likert 1961) 
all assume such a relationship between some 
aspect of organization and effectiveness, al­
though they differ with regard to what the rel­
evant aspects are. 

A third significant body of literature focuses 
explicitly oi implementation processes. Nu­
merous case studies have been written, seeking 
to identify what went wrong in the implemen­
tation of particular programs (e.g., Derthick 
1972; Pressman and Wildavsky 1973; Jones 
1975; Lieber 1974). In addition, there have 
been several important efforts to provide some 
conceptual integration to the study of imple­
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mentation and at least one attempt to describe 
the legal and administrative preconditions for 
effective impl..incntation (Hargrove 1975; 
Bardach 1977; Van Meter and Van Horn 1975; 
Sabatier and Mazmanian 1979). 

While each of these theoretical approaches 
has informed our sttudy, no single approach or 
framework has pro'ed wholly adequate to the 
research tasks we set. An emphasis on tile con-
pliance of implementing officials is uSeful if'
there is broad agreement about the policy 
goals with which officials are expected to con-
ply. In the countries studied, iniplein' nting of-
ficials frequently must choose amnong compet-
ing goals in reviewing permits or license 
applications. Similarly, focusing on the organi-
zational effccitveness assunes the possibilityof 
an objective definition of effectiveness that is 
not so dependent on persons and contexts as to 
he generalizable. The difficulties in construct-
ing such a theory have been demonstrated 
(Mohr 1982). Finally, concepts and frame-
works in tie implementation literature are 
useful for the analysis ofany single natural sys-
tens management programn, such as soil con-
servation. They are much less useful, howeve; 
fbr the analysis of natui'al systems manage-
ment efforts in the aggregate. 

This research focused on three broad ques-
tions related to the implementation of natural 
systems management programs. 

1.What instittional structures and admin-
istrative processes have been developed 
to manage natural systems? 

2. 	 What major types of institutional prob-
lenis have emerged in the iniplenmenta-
tion of resource management programs? 

3. 	 How have countries sought to cope with 
these prohlenis? 

The emphasis on institutional structures as 
they relate to effective implementation repre-
sents a deliberate delinitation of' research 
scope. The quality and effectiveness of imple-
mentation is obviously great!y affected by a host 
of other fiactors including the resources availa-
ble for management, the skill and experience of 
implementing officials, relevant information, 

and the degree of political sapport for manage­
ment efforts. These types of variables have re­
ceived a substantial anmount of research atten­
tion. Their importance in ensuring effective 
implementation is relatively well understood. 
The relationships among organizational struc­
tures and processes and implementation pro­
cesses are less wel! understood. 

The countries in the study have developed 
different institutional frameworks and organi­
zational processes for managing natural sys­
tems. These frameworks reflect different ad­

innist ratlve tr;,ditions, colonial histories, 
current timetabl,,:, and alpproaches to natural 
systems management. Some countries have as­
signed the tasks of management to traditional 
mission agencies such as health departments, 
while othei s have developed environmental su­
peragencies. We began with the hypothesis that 
lie choices of' institutional frameworks for 

maniagement have affected the quality ofimple­
mentation. We (lid so without assuming that 
there was necessarily an optimal institutional 
framework to which each country should aspire. 

The implementation of' natural systems 
policy occurs at two levels. At the national 
level, tile process of' implementation, as well 
as the process of policymaking, may involve a 
policy field or network of government and 
nongovernmnent agencies that plan, manage, 
monito, a.d supervise programs affecting 
natural systems. We assume that the structure 
of such policy fields and the interactions 
among the constituent actors affect the qual­
ity of policy and the effectiveness of its imple­
mentation (Mayntz 1978). 'Aithin the policy 
field, specific natural resource management 
projects or programs are frequently assigned 
to a certain agency. For our purposes we refer 
to implementation efforts at the level of the 
policy field as macroimplementation and to 
tle implementation of' a single natural sys­
tens managenent progran (e.g., coastal zone 
management) as microimplementation. 
The research phase reported here focuses 

on implementation within the national policy 
field. Moie specifically, we were interested in 
how organizational structures and processes 
affect the quality of implementation at the na­
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tional level. In so doing we are seeking to peer 
into the black box of processes by which policy 
goals are translated into outcomes of govern­
mental activity. In instances iii which national 
agencies are responsible for direct manage­
mrent of natural systems, as would be the case of 
a national agency with exclusive responsibility 
for managing national forests, the relation-
ships between structures, processes, and out-
comes (in terms of sustainable yields) are (fi-
rect and observalble. In the case of some 
national agencies, howevel; the effects of gov-
ernmental activity are indirect. When national 
agencies delegate management responsibili-
ties to state or regional :igencies, national man-
agement efforls are manifested in coordina-
tion efforts, knowledge production, and other 
outcomes that may be important in promoting 
sustainable yields of natural systems but are 
nevertheless indir, ,t in their effects oil such 
systems. 

In seeking to organize and descril:'e the vani-
ous policy fields in each country, we foumd it 
useful to employ systems terminology (i.e., pol-
icy articulation, system complexity, system in-
terdependence, system dynamics and nainte-
narnce). These system concepts provided a 
framework and a set of'questions that could be 
Lised to organize descriptive information 
about each country. Each oftlhese systemschar-
acteristics is discussed below. 

Policy Articulation 

Both implementation theory and compli-
ance theory suggest that the prospects for ef-
fective implementation are enhanced by spe-
cific, clearly-stated policies (Sabatier and 
Mazmanian 1979). Specific policies provide 
clear directiois to iml)leinenti ng officials, par­
ticularly if' priorities are esta lished among 
policies. In the analysis of tle policy field of 
any specific country, several questions cail be 
raised: How specific are natural systems man-
agement policies? [low internally consistent 
are natural systems management policies? 
How consistent are natural systems manage-

ment policies with economic development pol­
icies? 

System Complexity and Interdependence 

(;enerally speaking, the greater the number 
of agencies responsible for aspects of natural 
systenis ma nagement, the greater the possibil­
it) of agency conflict; hence, the greater the 
need for interagency coordination and com­
munication (.layntz 1978). HoW many public 
agencies or units are legally responsible for 
mtural systems managenient? Ilow many non­
governmental organizations are responsible 
for management? Flow many levels of govern­
ment are legally responsible for management? 
Ilow many ,cliciCs and levels of governiment 
are responsible for tie same management 
ftnctions? Ilow is authority for natural sys­
tens ma nagement distributed horizontally? 
Iltow is it (list ributed vertically? Flow many 
agencies exercise veto power over potential 
management actions? How is political influ­
ence distributed among agencies? What mech­
anisis (sanctions amnd incentives) are available 
for ensuring coordination among agencies? 

System Dynamics 

In describing the policy field in each coun­
try, we sought to learn something about the in­
teragency conflicts in each policy field. More 
specifically, were con flicts likely to be over pol­
icies, over juris(lict ional issues, or over specific 
resource uses? What are the level and intensity 
of interagency policy conflicts? What are the 
leveland intcnitv ofinteragency con flictsover 
the uses of speci hc resources? What are the
 
level and intensity of jurisdictional conflicts?
 

Maintenance 

We are also interested in how each country 
sought to reduce conflicts and increase com­
imunication among agencies. Specifically, what 
are the mechanisms for interagency coMn i­
cation? What are the mechanisms for inter­
agency con flict resolution? 
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COPING WITH FRAGMENTATION
 

In describing and analyzing each country's 
experience in natural systems management, 
some central themes emerged. There was 
broad consensus among the participants that 
management organizations nee( political 
clout, skilled personnel, and money to ensure 
effective implementation in natural :;ystems 
management (see i, ppendix B). There was 
also agreement that fragnientation of respon-
sibility, inadequate communication among 
agencies, poor coordination, and interagency 
con licts over policies, jurisdictional responsi­
bilities, and specific resource uses constituted 
management problems in e:tch country. There 
was less agreement, however, over the degree 
to which any one of these problems was experi-
enced in any one country or how adninistra-
tive structures or processes might be restruc-
tured so as to increase management 
effectiveness, 

In reflectingon how to redesign adninistra-
tive structures and processes, it is useful to re-
turn to the principles of systems amalvsis: 

In physical systeis there is a direct 
cause and effect relationshipl bet ween tlie 
initial conditioms and the Finial state. Bio-
logical and social systems operate differ-
ently. The concept of equifinality says that 
final results may be achieved wit h1diffe'ent 
initial conditions and in different ways. 
This view suggests that tile social organiza-
tion can accoiplish itsol)jectives with vary-
ing inputs and with varying internal activi-
ties. Thus the social system is not 
restrained by the simple cause and effect 
relationship of closel svst eis (Beishoi 
and lPeters 1972, 23). 

'rhe equifinality ,of social systems is impor 
tant in the management of complex organiza-
tions. The concept suggests that there may be 
no one best way to achieve a given ol)jective or 
to cope with a prol)lem. Rather; Ihere may bea 
variety of satisfactory solutions toimanage-
mient problems. 

It is for this reason that we chose to identify 
in this section some of the ways in which the 
countries in the study hive sought to deal with 
the problems of jurisdictional fragmentation, 
inadequate communication, and interagency 
conflict. The techniques described should be 
considered not as organizational solutions to 
the prolblems identified but as efforts to cope 
with these prol)lems. 

t'hanges in Development Planning 

Institutionalization of natural systems man­
agement has taken place within an evoluticn­
ary change in economic development toward 
multiple-ol)jective planning. Before the late 
1950s, development wasdriven primarily by ei­
ther (I) an economic need, which was then met 
within engineering limitations, or(2)a techno­
logical opportunity, which was then financed 
as .ustified hy projected internal rates of re­
turn on investment but not in consideration of 
costs and ienefits to society as a whole). As ex­
amiples, mlie need for electricity resulted in the 
(lamming of rivers For hydropower; the manu­
facturme of chiphoard resulted in concessions 
for the felling offorests . 

The addition of social welfare concepts and 
tile caculation of cost s aid bene!'its distribution 
(au" , economic sectors ,rnd classes of people, 
geu hical units and generations) accompa­
nied he shift fioni trickle-down theories to 
more target iig of poor groups and basic infra­
structure by international assistance agencies. 
Concerns for tile environment f)egan in the 
early 1970s but were and are largely separate 
frol and after tlie fact of decision making. 

Enviroil ient -conservation -sustainable 
use consider'ations are only one ingredient of 
policy formulation and decision making. [hey 
should not dominate tle pr)cess anyl more 
tian any ot tier objective (e.g.. national sectrity, 
income (list ributioni, full emp)loyment). But 
liaving become recognized as important and in 
need of eiphasis to redress past degradation 
and to provi(e for future contintuous )rodluc­
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tivity, natural systems factors should be fully
integrated into the economic paradigm by
which the world operates. The identification of 
strategic points of intervention to ensure sus-
tainable development remains more ofan ideal 
than a reality. 

The Trend toward Special 
Environmei,?al Units 

Although each nation is unique, there are 
patterns and trends that are discernible in or-
ganizing for the management of natural sys-
tems and environmental quality. Following is a 
list of five such patterns: 

"No specified environmental units. Mission 
agencies manage ecosystems, water; miner-
als, and fuels. 

• Central environmental unit. May be inter-
agency committee with stifl Advises gov-
ernment, operates EIA process. May ad-
minister pollution regulations. 

"Environmental units within mission agen-
cies. 

" Environmental component of central eco-
nomic planning unit. 

*Regional superagencies. 

Before the Stockholm United Nations Con-

ference on the Human Environment in 1972, 

few nations had any unit.specifically named to 

deal with these matters. Virtually all govern-

ments, however, contained agencies for the 

managed ecosystems (agriculture, forestry, 

fisheries, range lands, and wildlife 
 habitats), 

for fuel and mineral extraction, and for water 

resources. These units went about their rather 

narrowly defined missions guided by engi-
neering and financial (usually return-oh-in-
vestment) analyses to achieve eco,omic
growth goals. Enlightened agronomists prac-
ticed soil conservation, crop rotation, and bio-
logical control of insect pests. Foresters recog-
nized the multiple uses of forest lands for 
watershed protection, recreation, and wildlife. 
Public health was a strong motivation for as-
suring potable water supplies and controlling
insect disease vectors. Clear public preferences 

supported parks and recreation areas. But 
there was no comprehensive, systematic man­
agement of natural systems as a whole or with 
regard to long-term, off-site effects of intensi­
fied use of the land and water. 

After Stockholm mny countries passed en­
vironinental protection legislation and estab­
lished departments of the environ ment or simi­
larly designated agencies. The functions of 
these units have included liaison with theUnited Nations Environment Programme, 
provision of advice to government leaders on 
policies for natural systems management, co­
ordination of activities of various other agen­
cies, acting its rallying points for nongovern­
mental environmentalist and conservation 
groups, and being protagonists for environ­
mental quality and sustainable use. These ccn­
tral environmental units have been formed as 
interagency commit tees or as part ofa ministry 
(usually health or science and technology). Ex­
perience in many countries has shown a ten­
sion between these environmental units and 
other mission ;agencics and a polarization of 
the conflicts between economic growth and 
eiivironmental protection. 

A third pattern is the inclusion of an envi­
ronmental group in each mission agency. The 
functions of these units are to keep their agen­
cies in line with overall policy and serve to pre­
pare environmental assessments of projects. 
The)y can exchange information with other
 
similar uniis throughout the government and
 
may affect coordination. They more apt
are 
than outside groups to be involved in early
planning of the agencies' activities. These in­
ternal environmental units have not proved ef­
fective in resolving disputes between agencies 
or in accomplishing uniform national policies
for the environmenlt that cut across jurisdic­
tional lines. 

The fourth lXattern (and one withou.t -tc!ual 
examples at the present tim) is the i:iclusion of 
environ mental expertise as part of the organiza­
tion and staffing in the natioaal economic plan­
ning board or agency. Al aid to solving many
environmental and developmental conflicts is 
the internalization of costs and benefits of sus­
tainable use into the project appraisal delibera­
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tions. In the United States, the Council on Envi-
ronmental Quality, the Office of Management 
and Budget, and the Council of Economic Ad-
visers are all within the Executive Office of the 
President. But the full integration of ecological 
and environmental science information into ec-
onomic planning would seem to require an ac-
ceptance of natural systems expertise directly 
within the planning unit. 

A decentralized mechanism to accomplish 
integration and control is the geographic or 
regional approach, in which a special entity 
(e.g., commission or authority) is given con-

plete charge of the landscape. In the Philip-
pines, the National Council for Integrated 
Area Development may manage a river basin, 
a watershed, or an entire island such as Pala-
wan. The Electric Generating Authority of 
Thailand manages large schemes in Northeast 
Thailand. The Mahaweli Development Board 
in Sri Lanka is planning, building, and operat-
ing a huge water transfer project. The U.S. 
Tennessee Valley Authority has been a model 
for such special organizations since the 1930s. 

Because of their limited geographic ftcus, 
regional superagencies frequently offer the 
possibility that environ mental matters will
have a better chance of being integrated early 
into planning of these systematic, area-wide 
projects. Where donor funding is involved 
from the World Bank or USA ID, acomlprehen-
s've F A is required for tile project and this 
helps to build a sustainable use of natural sys-
tems (e.g., the Mahaweli scheme). 

A key research question was the organiza-
tional status given to natural systems manage-
ment. The Stockholm conference provided 
the impetus for the creation ofcentral environ-
mental agencies. All of the five countries stud-
ied (and more than 100 others throughout the 
world) have some such organization. 

" Korea. The Ministry of Health contains the 
Office of the Environment, established in 
1980. 

* Malaysia. The Ministry of' Science, Tech-
nolog-y and Environmentcontains the Divi-
sion of Environment and an Environmen-
tal Quality Council. 

* 	Philippines. The Ministry of Human Set­
tlements contains the National Environ­
mental Protection Council (NEPC), estab­
lished in 1977. The NEPC is chaired by the 
President of the Philippines and comprises 
heads of relevant ministries and agencies. 

- Thailand. The National Environment 
Board (NEB) is a unit in the Ministry of 
Science, Technology and Energy (MSTE). 
The NEB was created in 1975 as a part of 
the Office of the Prime Minister but was 
moved to the MST' in 1979. 

* United States. The Council on Environ­
mental Quality, created by the NEPA in 
1970 and comprising three presidential ap­
pointees, is a unit of the Executive Office 
of the President. 

In general, we have found that the (entral 
environmental units have been at too low a 
level of' government to struggle equally with 
other interests. They are inadequately funded 
and staffed for the tasks assigned. Most impor­
tant, they are not in on the inception of eco­
nornic development planning or natural re­
sources management when decisions are made 
that often control the course of projects and 
determine their soundness in terms ofconser­
vation and environmental quality. 

Councils of' high level officials offer the pos­
sibility of political clout but may seldom actu­
ali- meet because the members are busy, while 
lower level designees attend instead. Such 
councils also are prone to back scratching, in 
which the environmental transgressions of 
each agency are overlooked by mutual consent. 
Councils can advise but are not an efficient 
means of operating programs. Councils do ap­
pear to be effective in guiding the implemen­
tation of EIA regulations, especially in review­
ing these reports. 

Environmental agencies at the subministe­
rial level find it difficult to participate in policy 
formtulation and decision making. Priorities of' 
other missions of the ministry (e.g., health or 
energy) may obscure, dilute, or distort the ob­
jective of' sustainable use. Such lower level 
agencies are at a hierarchical disadvantage in 
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commenting on the practices of other minis-
tries. 

In some instances the central environmental 
agency is given responsibility for administering 
and enforcing poilution control laws. This reg-
ulatory (or police officer) function inhibits the 
much-needed coordination role of these units, 

The ability to implement sustainal)lc use p01-
icies varies with the proponent or the economic 
development activity. Projects managed solely 
by government agencies may be difficult for the 
environmental agencies to deal with for the 
many reasons listed herein. But in many coun­
tries the private sector investments are not coy-
ered by requirements for coordilation or prep-
aration of an EIA. And in many countries, 
government-chartered corporations (e.g., in 
Korea referred to as "Korea Inc.") are exempt 
from mechanisms that coordinate normal agen-
cies. Finally, even some agency projects are ex-
empted from having to li-epare an EIA (e.g., 
energy projects in the Philippines), when they 
are so important that it is felt no delay or diver-
sion can be countenanced. In the Philippinies, a 
minister may initiate a request for an exetnp-
tion; howevei; the NEPC will then placc full re-
sponsibility for any adverse environmental con-
sequences on that agency. 

Interagency Communicaf; .I 

One of the obvious requirements of effective 
implementation is that those charged with the 
responsibility of implementation nust know 
what they are expected to do (Van Meter and 
Van Horn 1975; Sabatier and Mazman -j 
1979). Policy decisions and coiimands, pro-
gram plans, new agency initiatives, and spe-
cific project proposals must be communicated 
to all those who will share in tile responsibility 
for various aspects of' implementation. EffcC-
tive communication requires not only that in-
formation be transmitted but that it be re-
ceived and understood as well. 

Interagency communication is impeled by 
vague or inconsistent policy directives. Policy 
directives that exhort agencies to promote natu­
ral systems management olbjectives, but do not 
indicate what priority such goals have when 

weighed against development objecti' es, are a 
characteristic type of' vague policy directive. 
Such vague messages are a primary obstacle to 
effective communication. X/ague messages fre­
quenty reflect either a lack ofcotisensus about 
policy goals to be achieved or about how such 
goals are to be achieved. 

'1'he problems associated with vague mes­
sages were cited bly Thai officials in discus­
sing delegation of ma nagement authority to 
regional officials or officials of functional 
agencies. 

A consensus existed i, the group that Ile 
national development plan often states oi1­

jectives, and thus the means to achieve such 
o1jectives, in an extremely vague way. Much 
of the necessary development plans are left 
for the implementing 'igencies to design, 
and, consequently, it is not uncommon that 
inconsistencies at ise. More often than not, 
each implementing agency, in trying to 
achieve recognition for its successful per­
forinance, finds itsclf pushing its own part 
of'a project to the fullest limit of its physical 
and budgetary constraints. 'l'hus, unbal­
anced growth of the various developmen 
activities in tlie sectors has resulted. 

To make matters worse, these vague oh­
jectives have not beenimade explicitly clear 
in terms of' their direction and ielative
magnitude. Imlplementing agencies often 
have to use their own judgment for the 
sake of getting something done, and have 
to hope that what they achieve will not con­
tradict the national objective, wh:iteverthat 
inight be. It was agreed therefore that 
there is clearly a lack ofcomprehensive re­
gional plans that spell out in fuller detail 
the main oljectives most suitable lot each 
region and how such objectives might con­
tribtite to the success ofthose of the nation. 
It was agreed also that better inf'ormation 
dis ,eiinartion is needed so that tie plans 
are known and tderstood by the imple­
mentingagencies (Stubbs 1981, 75). 

Inconsistent policy directives anotherare 
common communication prohlemn frequently 
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associated with natural systems management 
eftbrts. Minimizing coastal erosion may be na-
tional policy, for example, but so may be the 
construction of'small breakwaters to create safe 
mooring areas fbr local fishermen, even though 
the construction of'such breakwaters interferes 
with seasonal long-shore wave action and thus 
increases erosion. The sheer complexity of the 
national policyniaking processes also contrib-
utes to communication difficulties. There are 
frequently numerots, i'e.)cies and nongovern-
mental actors involved in various managerial as-
pects of the same natural systems. The large
number of such actors and Ihe volume of res-
sages among them greatly increase the possibili-
ties for miscommunication. 

The need for effective coinmunicat ion is 
generally recognized in principle, if not always 
inpractice. Ihe countries in the study have de-
'eloped a variety of formal mechinisms for 

enhancing commnication withia tile various 
policy fields; howevei; a variety of informal 
conli.unication networks exist as well. Some of 
the more prominent mechanisms are outlined 
here. Several participants remarked on the 
characteristics of interagency relationships in 
Asian countries. Consultation is a way of life, 
and interagency groups are a cultural neces-
sity. Conflicts are often resolved by compro-
raise with perhaps a memorandum of agree-
ment having the force of liw. l)elegation of 
responsibilities front one agency to another is a 
means of avoiding con flict. Sometimes person-
nel from a proponent agency are loaned to a 
review agency and, in effect, comment on their 
own proposals. 

Commnication is a necessary blut not a surf 
ficient condition for effective implementation. 
Agency personnel may be receiving clear direc-
tives and may understand such directives but 
stillchoose to ignore them if they perceive them 
to be inconsistent with their agency's mission or 
other personal or organizational goals. Effec-
tive communication is merely one of several 
prerequisites to elfective implementation, 

EI. a.%aCoordit,atingD'evire 
The EIA has been widely adopted as an in-

formation-gathering and analysis tool to aid 

economic development decision making (see 
Horberry 1983; Clark et al. 1980; Sammy 
1982; Carpenter 1981). Here we are not con­
cerned with the direct results of EIA but with 
the indirect consequence of its effect on coordi­
nation among various units of government. 
The countries in our study implement an EIA 
procedure in somewhat varying ways. 

Korea-In February 1981 the Office of Envi­
ronmnent (OOE) promulgated "Regulations for 
the Preparation of Environmental Impact 
Statements." Eleven types of government devel­
opinent projects are subject to an EIA but pri­
rate sector projects are excluded. The propos­
ing agency is responsible for preparing the EIA, 
which is re%iewed by the OOE. Universities and 
research institutes may actually pcrf'orm the as­
sessnient. The EIA is prepared before final de­
cisions Ire nade but usually not before the ba­
sic plan for the project is formtulated. There is 
little public plrticipation. Because EIA is rela­
tively recent in Korea, there are few trained as­
sessors and the concept is poorly understood hy 
most agencies (see Han 1983). 

\.lakaysia-The EIA is not yet formally re­
quired but the government states that some tri­
als are occurring and that the next five-year 
plan beginning in 1986 will fully implement a 
procedure. In the meantime, the Department 
of'Environ ment has sponsored the preparation 
of a few ElAs and the Environmental Quality 
Council (which includes one public member) 
has reviewed these documents. rhe strong role 
of the states inmanaging natural systems will 
complicate the uniform implementation of the 
E IA (see Masters andJaafhr 1983). 

Philippines-ln )ecember 1981 a Presiden­
tial Decree established the current EIA proce­
(lure to be implemented by the National Envi­
roninental Protection Council (NEPC). This 
replaces aI procedure in effect since 1977, 
which had proved to be overly ambitious. Now 
the EI A is reqtiired for public and private pro­
jects of only three types (heavy industry, re­
source extraction, and in frastructure) and for 
twelve environmentally critical areas (e.g., 
mangroves, coral reefs). The major responsi­
bility fororderingan EIA, review, and issuance 
of the compliince "Environmental Clearance 
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Certificate" is with the NEPC. Other agencies 
are required to acquire and provide pertinent 
information about their projects. Each envi-
ronmentally relevant agency is to establish its 
own environmental unit to work with the 
NEPC. The project proponent prepares the 
EIA, circulates it for comment and sometimes 
present:s it at a public hearing, and the NEPC 
approves the EIA or returns it for revision or 
inclusion of protective measures. 

Thailand-The National Environmental 
Quality Act was amended in late 1978 to re-
quire the preparation ofan EIA for NEB ap-
proval on any public or private project. Guide-
lines were published in the next two years. An 
initial environ mental evaluation is prepared by
either the project proponent or the NEB. On 
the basis of this document a decision is made 
on whether to prepare a full E IA for the pro-
ject. If one is needed, the terms of reference 
(TOR) are prepared by the NEB. The EIA is 
prepared according to these TOR, reviewed by 
the NEB, approved or returned for revision, 
and finally monitored for compliance by the 
NEB (see Lesaca 1983). NGOs and the public 
are not often involved in the EIA although 
they may object to projects. If disputes arise 
over NEB approval, the proponent may appeal 
to the National Economic and Social Develop-
ment Board (NESDB) or the cabinet, 

United States-The National Environnental 
Policy Act (NEPA) of'1969 estalflished the envi-
ronmentai impact statement (EIS) for "major 
actions of Federal agencies significantly affect-

ing the environment." Because permits and li-

censes to private sector prqjects are construed 
to be such actions, virtually all new develop-
ments in the United States are covered. The 
Council on Environmental Quality (CEQ) has 
issued guidelines, most recently amended in 
1978. The proponent is responsible for pre-
paring a draft EIS and all relevant agencies 
must provide information for and review this 
document. The draft EIS is made widely avail-
able for comment from all interested parties 
and a public hearing may be hcld. The EPA is 
responsible for review of the environmental 
quality (pollution) aspects of the proposed 
project. The EIS is revised based on the com-

ments received and issued in final form, again
being made widely available. There is no veto 
or approval of the project by the CEQ or the 
EPA. The proponent may proceed unless chal­
lenged in court as to the adequacy of the EIA. 
The history of'implementation in the United 
States shows many instances of substantial de­
lay and contentious debate during the early 
years. However; as agencies became better at 
preparing adequate EISs and as legal prece­
dents have developed, the delays have been re­
duced in number and length of time. 

Coordination of natural systems manage­
ment is fostcred by the EIA process to the ex­
tent that the following procedures are involved: 

• Scoping, or setting the boundaries of an 
EIA, maly take the form of a meeting called 
by the project proponent at the inception of 
the project. All relevant and interested 
agencies, NGOs, and affected parties are 
notified and participate. Thus agencies are 
informed of actions that may affect their 
own programs and can begin p-oviding in­
formation and opinions. 

• Information responsibilities. Each agency 
may be designated as the source of authen­
tic information about the part of natural 
systems with which it is concerned (e.g., 
soils in a department of agriculture, air 
quality in a department of health, wildlife 
habitat in a department of natural re­
sources). Any proponent agency mast go to 
the other agencies for these data to pre­
pare the EIA; thus, an additional exchange 
is promoted. 

* Review. The EIA report may be circulated 
for review and comment (preferably at the 
draft stage) to all other relevant agencies. 
Each agency may be required to issue a 
writtencomment, thus promoting asincere 
review of the adequacy of the EIA and the 
consequences of the proposed project to 
other missions of'government. 

* Public participation. When the EIA process
 
is open and participative, all agencies must
 
become aware and prepare to comment on
 
proposed projects. Hearings often involve
 
testimony from many different agencies and
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a degree of coordination results through 
this increased information exchange. 
Monitoring and post-project evaluation. 
The predicted consequence of a project is 
revealed by the EIA may affect many agen-
cies. Each agency will monitor those conse-
quences that matter to it and will feed in-
formation back to the operating agency. If 
this continuing guidance to management is 
built into the EIA, then coordination will 
be enhanced, 

In general, the EIA procedure generates 
and distributes more information about gov-
ernment activities and opens Up the decision-
making process to groups that have diverse 
views and objectives. Departures from overall 
national policy, conflicts among goals, and fail-
ures of compliance with regulations are ex-
posed. The central environmental agcncy, 
which implements the EIA, can use this notifi-
cat')n process and information-exchange 
events to improve coordination. 

Coordinative Cmmittfees 

Coordiniation is usually thoughit ofas having 
two dimensions: communication and conflict 
resolution. The distinctions between these two 
dimensions are frequently blurred in practice, 
but it is useful to distinguish them analytically 
In this section the emphasis is on the commiu-
nicative function, 

There are both permanent and ad hoc cooi'-
dinative committees. In most of the countries 
in the study, the cabinet or the equivalent con-
stitutes the major permanent coordinative 
committee, in which ministries communicate 
policy goals, plans, and changes in ministry 
priorities and intentions. Other examples of' 
peimanent c immittees arie Malaysia's National 
Councils, in which federal- state coi mtunica-
tion occurs. 

Officials in most countries recognize that 
programmatic action related to natural systems 
management usually involves activities that 
transcend the ji.irisdictional scope of any single 
agency. It has become quite coinmon, therefore, 
to find a prolifiration of' ad hoc coordinative 

committees, usually involving officials from sev­
eral agencies or ministries, to deal with partic.. 
ular natural systems problems or initiatives. 
These temporary, technical, interagency, or 
steeringcommittees frequently have a variety of 
functions, among which communication may 
be paramount. Sometimes such committees are 
formed by a single lead agency or ministry for 
the purpose of informing other agencies about 
plans or programs and to indicate, explicitly or 
implicitly, allocations of authority for particu­
lar management problems. In other cases, the 
primary pirpose of'such committees is to share 
information and expertise. The Interagency 
Committee on foxic and Hazardous Substances 
in the Philippines is an example of the latter 
type of committee. This committee, composed
of'representatives ofthe Central Bank, National 
Pollution Control Commission, Ministry of 
Health, National Crop Production Centel; Uni­
versity of the Philippines Institute of' Public 
Health, Fertilizer and Pesticide Authority, Bu­
reati of Foods and )rugs, Atomic Energy Com­
mission, Ministry of' Labor and Employment, 
National Environmental Protection Council, 
and Ministry of'Trade and Industry, has as one 
of its primary tasks the identification of gaps 
and problems in the control and management 
of toxic and hazardouls substances. 

In Malaysia, there is a variety of' coordina­
tive committees operating at several levels of' 
government to formulate policy and facilitate 
communication. The supreme policy formula­
tion bodies of'the government are the national 
constitutional councils (the National Land 
Council, the National Finance Council, the Na­
tional Council foi .oca l Government and the 
National Forest Council) made up of various 
federal ministries and state officials and cer­
tain other representatives. These councils are,
in a way, above the Cabinet, since they are es­
sentially joint bodies of' federal and state rcpre­
sentatives (Masters and Jaafar 1983, 9). 

In Thailand, some coordinative functions 
have been performed by ad hoc committees 
staffed by academicians, governmunt officials, 
and individuals from the private sector. These 
committees have provided technical advice to 
the National Environment Board. Most of the 
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work of thesecommittee.+-has related to recom- cur at specific geographic locations as two ormendations regarding potential new pro- more agencies each seek to promote differentgrams rather than to the coordination of infor- uses of a particular resource. Each type of con­mation or activities regarding existing flict may be latent or manifest. Iln general, how­programs (Stubbs 1981, 25). ever; our interest is in conflicts that have oc­
cur-ed or are about to occur Con flicts also varyCabinet Papers greatly in intensity. 

Each of these types ofCabinet papers represent on flict is discussedanother type of" here. For each type of conflict, a variety of'con­communication dcvice used in some countries flict management mechanisms are lescribed;such as Malaysia. Cabinet papers usually repre- each one of'which is used !Y one or more of thesent the viewsofa particular ministry regarding countries in the study. lhroughout the analysisa particurlar national problem. The papers typi- we treated conflict as a condition that may becally include a definition of the problem and a positive or negative. Although it is clear thatrationale for a particular management strategy conflict may sometimes be a problem that im­for dealing with the problem. Circulation of the pedes effective management, it also at timespaper provides officials in other ministries an provides an opportunity for designing mecha­opportunity to critique the problem definition nisns to promote effective cooperation.

and proposed management strategy prior 
to 
imllementation of the strategy. /urisdictionlla/ CVl ict. 

PressReleases Jurisdictional conflicts, as noted earlier, may 
occur when two or more agencies ai'e legally re-Press releases are tisedlby some countries for sponsible for managing the same geographiccommunication of particular policies or initia- area, the same resource, or the same activitiesortives. Press releases are usually used to commu- resouirce uses. Jurisdictional conflicts are ankate both management intent and the impor- characteristic condition ofnatural systems man­tance attached to a particular initiative. agement. In the past two decades a plethora of' 
new programs have been developed to deal 
with particular natural systems managementConflict Resolution problems. Sometimes these new programs are 
integrated into existing management struc-Conflicts among agencies are a basic condi- tulres, but more frequently new institutionaltion in the implementation of natural systems structures have been developed alongside exist­management programs. Such con flicts occur at ing structuires. The developnent of coastal re.the same level of government and between yev- source management programs in the Unitedels of'government. '['here are three basic types States provides a case in point. Although land­of agency con flictsofl)ariticular relevance in the use management is the traditional managementimpleilentation of' nat iiral systems manage- lu nction of' municipal governments in thement progriams: jtrisdictional conflicts, policy United States, the national Coastal Zone Maln­conflicts, and resource use conflicts. .tirisdic- agement Act providcd substantial incentives totional conflicts iay occur when two or more states for developing management programsagencies ai-e legally responsible for imanaging to manage coastal resoumces. In some states,the same geographic area, the same resource, such as California, these new coastal resouirceor the same activities or resoumrce uses. Policy management programs resulted in manage­conflicts, as used here, refer to situations in ment systems that overlapped with existingwhich two or more agencies aie ptirsting sepa- municipal land-use controls, such as zoningrate policies that in practice (if not necessarily and subdivision controls. Although stich dupli­in principle) are incompatible. Use conflicts oc- cation of authority may be desirable fi'om the 
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viewpoint of placing greater emphasis on nat-
ural systems management goals, it also creates 
delays in review processes and increases costs. 
These factors cal contribute to a political 
backlash against natural systems management 
programs. 

Jurisdictional conflicts can be minimized by
legislative action,judicial decisions, and presi-
dential directive (and other exectitive action).
In addition there are several other necia-
nisms that may be useful. 

Coor,linative committee -. just as coordinative 
committees are fortned to facilitate comtnuni-
cation, they also serve to resolve jurisdictional 
conflicts. In Malaysia, some jurisdlictional con-
flicts aire dealt with by the Federal-State L.iai­
son Committee and the National Development
Planning Committee. At the state level, state 
:tction committees seek to resolve jurisdictional 
pi'oblems. The Philippines has also developed anumber of coordinative committees, as noted 
earlier. Part ofthe responsibility of committees, 
such as the Interagency ',isk Force on Coastal 
Zone Management, is to deal wit hjurisdictional 
conflicts. 

In Tha iland, potential jurisdictional con-
flicts between the NEB and other govern-
mental units have been mitigated somewhat 
by the requiremnent that all NEIB decisions in-
volving otlher governmental units must le re-
ferred to tile Cabinet for consideration 

(Stubbs 1981, 29). 


Menoranda o/ agreeent- The 
 Philippines

deals with soilnejurisdictional conflicts by 
 ise 
of' nemoratida ofagreenment. Agencies in con-

flict negotiate agrecmillclls overjurisdictional 

issues. These agreements ire then developed 

into formal menoranda that allocatejurisdic-

tional responsibilities. 


A primary example of the use of the 
 nemo-

randun of' agreenlent mechanism 
 is the Phil-
ippine coastal zone p'ogram. Abiout 50 gov,-
ernmental institutions are directly or 
indirectly involved with coastal zone reseairch 
or management, but none has overall mnaiige-
ment responsibility. Jurisdictionail conf'licts 
abound. For exan,plejurisdiction over various 
aspects of corals was claimed by the Bineau of 
Fisheries and Aquatic Resouirces, the Btureau 

of Forest Development, and the Bureau of 
Mines ani ,eosciences. Similar jurisdictional 
conflicts existed over mangroves, marine 
parks, and other resources and activities (To­
lentino 1983, 13). 

In late 1979, the NEPC iequcested that I 
Coastal Zone Management Interagency Task 
Force he fbined. ''his ta ! f'orce is composed of 
22 agencies with environm ntal- or coastal zone­
related governmaent jurisdictions. A memoran­
dum ofagreen:ent defined the roles and respon­
sibilities ofe;ch agency (Tolentino 1983, 14). 

.'ldipttmento]i'/e- Korea has established an ad­
justment office, to which appeals regardingjuris­
dictional con flicts may be made. 

Poli v Con//u-ts,

A fundamental conflict that trait cends allother aspects of' natural systems management is 
that between immediate economic gains and 
long-term sustainable production f'roin the re­
newable resource base. Economic growth and 
development are essential for improved quality 
of life. Much of' this growth requires exploita­
tion of natural systems to generate ft)d, cloth­
ing, sheltei; and foreign exchange and to accu­
nitilate capital for industrialization. At the same 
time, conservation of natural systems is neces­
sara; oi development becomes stlf-defeating
 
and an eipty accomplishnent. Unfortunately,
 
at least four inl fi ences 
act to favor the short
 
tern overthe long term. Financial analyses con­
sider only a narrow project or sector (return oti
 
investinent) and not the net benefits to tile
 
whole society. Broader econonic analyses still
 
necessarily reflect interest and discount rates
 
Lhat favor the pi'esent over the f'uture. Political 
terns of' office are relatively short atnd prevent
the long view. And hunan nature means each 
of' us prefers imnediamte gratificaition. Acting 
against s,,, factors are an often vague ethical 
concern for preservation of' the environment 
aind a responsibility toward otir posterity, Thus, 
sustainable use is inherently difficult to iniple­
tnent. The best organization will still struggle
with these trade-offs between immediate bene­
fits aind perlpetuation of' natiural systems. But 
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weak, ineffective organization will surely result 
in a degraded landscape and loss of productive 
potential. 

Policy conflicts are a central condition of 
natural systems management programs. The 
most obvious conflicts are between policies in-
tended to promote economic development ac-
tivities and those designed to ensure sustain-
able resource use. Such policy conflicts are 
rarely resolved at the policy level by explicit 
choice of one policy over another, except when 
a natural systems inanageinent problem 
reache,; cris proportions-such isinsevere 
cases of v.',iter pollution or deforestation. More 
frequently a !m!:itnce is sought among con flict-
ing policies in the co:ntext of a particular re-
source use issue at a particular site. There are, 
however; several mechanisi is that have been 
used for dealing with policy con ficts at a more 
general level. 

Coorditative r'ommittee -Coordinative com-
mittees, whether permanent or ad hoc, have 
been used to deal with policy conflicts. IliMa-
laysia, for example, most of the policy conflicts 
are dealt with by permanent coordinative coin-
mittees such as the Cabinet, tle National 
Actio Council, tie National land Council, 
and the National Council for L.ocal Govern-
ments. In the Philippines, tie Interagency 
'ask Force on Coastal Zone Management pro-
vides an example of an ad hoc committee that is 
addressing policy conflicts. 

Compreheni.i la.p/in ii- some cotintries, sub-
national units have undertaken comprehen-
sive planning efforts to es,.hlish l)01icies and 
priorities among policies. Comprehensive city 
planning, as practiced in tile United States il 
tile 1950s and 1960s, was touted as a means of 
resolvingconflicts among planning policies in-
volving housing, recreation, transportation, 
industrial uses, and other land uses by indica-
ting, in general terms, tie proposed use of 
every land unit within the jurisdiction of tle 
city and expressing those uses on maps. Such 
comnpre liensi ve planning endeavors have 
fallen into disfavor both because they were not 
truly comprehensive in terms of dealing wit hI 
all the relevant needs of the community and 
because they did not reflect market forces, 

Properly understood, comprehensive plan­
ning can provide a more holistic approach to 
integrating development objectives and natu­
ral systems management obljectives. Branch 
(1983, 6) defines a comprehensive plan as a 
"set of interrelh:ted policies and sequential 
actions derived from contintous analysis and 
decision concerning the present state and fu­
ture development of the organism." Al orga­
nism is an "inanilate entity, activity, or other 
striuctmral or organizatioinal tliity" such as a 
govern mental jurisdiction, private enterprise, 
nilitary unit, association, or project. Practi­
cally, it is ustially easier to do a comprehensive 
plan For an orga nisni such as an organization 
rather -hain for itregion or other spatial entity
stibject to tile legal ait hoiitv of'several organi­
zations. Nevertheless, comprehensive plan­
ning r'emains ali integrative mechanism, tie 
potential of'which has not been fully explored 
(e.g., see Sazajami and Oya 1984). 

Comprehensive- policy planning, Is prac­
ticed in some jurisdictions, seeks to avoid many 
of tile problems of comprehensive city plan­
ning by eschewing maps. Regional develop­
inent plains have been developed that identify 
policy priorities, identify resource needs and 
constraints, assign responsibility, and identify 
tile time frame within which policy goals are 
anticipated to be achieved. Hawaii, for exam­
ple, has enacted itstate plan that includes 
goals, objectives, and priority actions to 
achieve those goals and olbjectives (State of Ha­
waii 1978). Policy decisions bN state agencies, 
iiicludinig the )epartment of Budget and Fi­
nance,are reqtiired to be consistent with time 
policy statements iilthe state plan. In addition, 
the act requires that functioial plans be pre­
pared for tourism, agriculture, housing, edu­
cation at ill levls, conservation lands, energy, 
and transportation. Mutnicipal plais are re­
quired to be consistent wit h tile state planis and 
with functional plans. The act also established 
a state plan policy comtncil whose meimbers rep­
resent state and couniity agencies and tle pub­
lic. This policy council identifies policy con­
flicts and seeks to resolve them.Policy conflicts 
that cannot be resol'ed ;,re reported to tile 
state governor and the legislature. 
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The Philippines is also seeking to manage 
policy conflicts in some locations by means of a 
comprehensive planning mechanism. This 
mechanism, the integrated area development 
(IAD) approach, is being used for planning the 
development of rural areas. The IAD involves 
comprehensive planning for projects in agricul-
ture, small- and medium-scale industries, infra-
structure, and social services in rural areas. Re-
cently, the agency responsible for implementing 
the IAD concept, the National Council for Inte-
grated Area Development, has sought to incor-
porate environmental considerations more sys-
tematically into its planningefforts. 

In Thailand, the NEB is requiring the prep-
aration of comprehensive development plans 
for those areas or regions of the country that 
are especially sensitive to development pres-
sires, such as the Bangkok metropolis, the 
Songkla Lake marine a rea, and the Khoa Yai 
National Park (Stubbs 1981, 30). 

Ust Co/icts 

Use conflicts involve issues about how a spe-
cific resource at a, specific site should be used. 
Should a specific wetland that is a habitat for 
migratory birds be filled to construwt more 

housing? Should 
a, dam that would be used to 
generate hydroeLc; tic power be constructed at 
a particular siteeven though valuahle croplands 
would be flooded? Should a license be issutd to 
harvest a forest that is protectinga watershed at 
a particular site? This is the level it which most 
conflicts over natural systems management are 
manifest. This is the context within which pol-
icy conflicts are ,host apparent. 

There are two fundamental approaches to 
such use contlicts: proactive and reactive. Pro­
active mechanisms are those that seek to indi­
cate in advance of any specific application or 
proposal how specific resources at specific 
sites will be used. Reactive mechanisms are 
those that establish procedures fior reviewing 
such applications for the uses of resources at 
particular sites. Each of these types of mecha­
nisms is discussed here. 

Proactive mechanip.ax-l'roactivemechanisms 
seek to specify optimal uses for resources in a 
particular region. Such mechanisms are, typi­
cally, agency plans fo: resource use. These 
plans seek to identify particularly valued re­
sources, to map them, and to indicate which 
among such resources may be used and the 
conditions tii(Ier which they may be used. Na­
tional forestry plans thlat indicate where and 
when certain fo(rests niaN be harvested are a 
case in point. The current efforts of the Philip­

pines to identify mangrove forests and to indi­
cate the circumstances under which these 
mangroves may be harvested provide another 
example. Similarly, coastal zone plans that in­
dicate preferred uses for particularcoastal ar­
eas are another example. 

Reactive inec/anismns- A variety of reactive 
mechanisms are available for managing re­
source use conflicts at specific sites, but the 
most typical mechanisms are standard adminis­
t'ative review proedures by which specific ap­
plications are reviewed. In the best of' such pro­
cesses, detailed guidelines for reviewing 
applications have been developed. These 
guidelines alert the reviewers to the variety of 
resource use problems that may be raised hy 
specific uses. 

A CONCLUDING NOTE
 

This report represents t snapshot of a com-
plex, dynamic process. It identifies at a partic-
ular moment in time the mechanisms used by 
one or more of the five countries in the study 

to cope wik.h institutional fragmentation, con­
flicting management objectives, and varying 
resource management problems that charac­
terize the countries. As does any two-dimen­
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sional representation, this report lacks depth 
and perspective. Space does not permit a de-
tailed, historical examination of the anteced-
ents of these mechanisms; nor can we identify, 
except in the broadest generalities, the flttlre 
eolution of organizational arranigements to 
achieve sustaina le developimelt. These are 
worlhy thyks that deserve to be undertaken so 
that we may bet tn udersiald how to manage 
huana i activities in way's that promote sustain-
able development. lti particulai, fu'rther re-
search should be directed at determining the 
relative effectiveness of lou n mechanisms for 
:,chieving greater iltegrat ion of development 
obljectives with natural s'stells management 
olject ives: 

Case-by-case integration by means of'coon­
dinativ'e committees and other coordina­

tive mechanisms stuch als environmental ima­
pact assessments; 

- Comprehensive area-wide planning (e.g., 
IAD in the Philippines); 

• Comprehensive planni ng for l)articular re­
sources (e.g., watei; fbrests); 

• (n'pr icliensive developmeit policy plan­
ii ngiat the nationa Ior stibnationaI level. 

This study clen'ly states that, at present, 
there is no single optimal organizational ar­
tanigement to )romote sustalinable develop­
ment. Ib the exieiit that wehavc identified al­
terriatives that may hc adopted for use ill 
particular contexts and inspired o)thers to pur­
sue research in this imlportant a i ca, we have suc­
ceeded il our modest task. 
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APPENDIX A
 

Simplifid Organizational Charts for 
Natural Systems Management 

Ofiofthe Prime Minister 
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Economic Planning 
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and Social Affairs 

Office rif the 

Environment- ------

Other Agencies 
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1 I Sate J 

MALAYSIA 
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Environment 
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Planning 
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PHILIPPINES 

Office of the President 

OhNational Econo N 

Development Au 

Other Mi s Human Settlements ResourcesMinistryof Ministry of Natural 

National Environmental _National ResourcesOte
 

Protection Counil 
 Management Center A ece 

IOtherAgencies i Naiona,Pollution 
Control Commission 

NEPC administers EIS process, providpns liaison to UNEP. 
NPCC sets air and water quality standards.
 
NRMC prepares EIS and operates remote sensing center.
 

THAILAND 
SOffice of the National 

Prime Minister p a t Economic and SAe 
24Development Bo 

S Ministry of Science, 

Technology and Energy 

NEB sets pollution control standards administers the EIA process, and provides liaisn to UNEP. 
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UNITED STATES 

Executive Office of the President 

Office of Management Council on Environmental--	 Advises president 
and Budget Quality 	 Guides EIS process
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FCainet Departments Independent
Agencies 
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ReviewsInterior 	 ' -- ~eE4lsP~lt 
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APPENDIX B 

Ranking of Key Organizational Variables 

Program participants sought to identify the relative importance of organizational variables 
affecting natural systems. In this exercise organizational variables were first nominated by the
participants. Then each participant was asked to rank order the variables in terms of their per­
ceived importance in ensuring "successful" management. The individual scores were summed, 
and this ranking is reported in column 1. 

In the second exercise, done two days after the first, participants again sought to determine 
the importance of each variable by examining the "interaction effect" of paired comparisons 
among the variables. Each variable was paired with all the other variables and the "importance"
of the interaction was rated on a 3-point scale. From this exercise rankings among the variables 
were compiled. Thezse rankings are reported in column 2. 

The primary value of the exercise was in the discussions it provoked about the meaning ofeach 
variable and the individual considerations that motivated the assignment of ranks. 

Variable Type I Type 2 
Concentration of Authority 7 4
Administrative Env.'ronmental Controls 5 5
Political Clout 1 2 
Organizational Effectiveness 4 1 
Resources 2 3
Hierarchical Integration 11 9
Coordination 6 6.5
Conflicts 12 10
Compliance Mechanisms 9 6.5
Policy Articulation 3 8
Monitoring 8 12
Experience 10 11
Stability 12 13 
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