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Foreword

Responding to damages inflicted on its em'i
ronment by such dri\'ing forces as popula
tion pressure and deforestation, Sub

Sa1aran Africa is attempting to tap its immense
human and material strengths to meet these
sobering challenges. Several countries in the re
gion are making real strides in political, eco
nomic, social, and em'ironmental reform. More
thiln thirty are dewloping some fonn of em' iron
mental management plan-but many of these ini
tiatives are falling short of meeting their goals.

In an attempt to better understand the dynam
ics of this shortfall, the World Resources Institute
and the Abidjan-based Network for Em'ironment
and Sustainable Development in Africa (NESDA),
with the im'aluable ad\'ice of the Natural Re
sources Policy Consultati\'e Group, analyzed nine
case studies detailing the experiences of countries
that were among the first to set environmental
plaMing processes in motion, In N(';.l' Roots: Illsti
tutionalizing EIlI'irmrmental Manaxelllt'llt ill Africa,
Clement Dorm-Abzobu, formerly a WRI Senior
Associate and now the Coordinator of NESDA,
outlines key issues that African gO\'emments
mllst weigh in laying the institutional ground
work for effective environmental management.

The value of any environmental management
strategy lies in its ;esults, so Dr. Donn-Abzobu
points out how eyen without donor funds na
tional goyemments can narrow the gap between
such strategies' high promise and the reality of
what it will take to carry them out. In designing
implementation agendas, the author notes, gO\'-

ernments can enact judicious domestic policies,
allocate resources prudently, and rank priorities
wisely, Also key is ensuring that the lead agenC\'
charged with carrying out the em'ironmental
management strategy can spur coopt'ration
among gon>rnment ministries and departments.
pri\'ate sector groups, ".;GOs. and local institu
tions since successful outcomes dept'nd on how
well all these players can work together. Fmall\'.
g(wernments must remain staunch ad\'(xates of
em'ironmcntal planning and implementati,~nas
integral to socioeconomic progress lest environ
mental strategies fall bv the wayside.

Nt';.l' ROOt5 emphasiZes that Erwironmental
planning prOCESses provide unique opportunities
to coordinate national policies and actions and in
tegrate donor acti\'ities into tho:'oe actions..-\s
more countries begin carrying out their em'iron
mental strategies. coordination will be increas
ingly key, The success ot the planning PTlxt'ss
will have an enormous impact on how \,'e}J the
strateg" is carrit>d out-and therefore l~n th<,
health, welfare, and well-being of millions (It

local resource users throughout Sub-Saharan
Africa,

The analyses and recommendations presented
in Nt'Ll' Rl'ltrt5 extend those set forth in such "'RI
studies as U'ssollsfrom tilt' Grol/lld Up: .-Hri",'/ De
,'elopmmt that Works. which analyzes a different
set of Sub-Saharan case studies. and P"I,,!, Hits
tile Gnl//Ild: Pllrfilll'atiol1llnd Eqllitll ill EIl,'i''''lIIln/
tal Polic,lI-rrltlkiIlS. which focus~ on participatory
en\'ironmental policy-making in Latin .-\merica.
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but offers insights and how-to tips that will lend
themselves to adaptation in various Asian and
African societies as well.

Both NESDA and WRl would like to thank the
United States Agency for International Develop
ment for underwriting the research reflected in

viii

New Roots. We are deeply grateful for the
Agency's foresight and support.

Jonathan Lash
President
World Resources Institute



Executive Summary

Ever since the 1972 United Nations Confer
ence on the Human Environment (the
Stockholm Conference), Sub-Saharan

Abcan countries have participated in various en
vironmental and natural resources management
activities, the most recent (and common) of which
an' National Environmental Action Plans
(NEAPs). With over two decades of experience, it
has become increasingly evident that institutional
structures and interrelationships are essential to
the efficient implementation of sustainable devel
opment programs. As a result, many African gov
ernments and international donors now integrate
institutional development programs into their
overall development activities.

This analysis of the institutional mechanisms
of environmental management in Africa is based
upon nine country case studies and numerous in
terviews and consultations with a host of African
and international experts and practitioners. Eval
uating the strengths and weaknesses of these
strategic planning exercises, the author comes up
with specific recommendations for improving en
vironmental planning and its implementation.

The prevalence of weak and inadequate insti
tutions and their interrelationships (called "insti
tutional arrangements" here) stem from many
factors, including a serious shortage of skilled
manpower; the absence of adequate training facil
ities; insufficient staff incentives and salaries;
and, perhaps most important, counterproductive
government policies and legislation. Compound
ing these obstacles, some donor policies actually

hinder or discourage local institutional denlop
ment and capacity development in general.

Not surprisingly, the unique cultural, political,
and economic dvnamics of each countrv deter-- .
mine how that country will organize itself to
meet a particular challenge. Given the di\'{>rsity of
environmental conditions and concerns, differ
ences in focus and priorities are also ine\-itable.
Consequently, a wide variety of institutional and
administrative structures has evol\'ed over the
years. These include separate ministries of the en
vironment, departments of environment within a
line ministry, and semi-autonomous environmen
tal management and coordination authorities.
The appropriateness of each in any particular
case thus needs to be considered in light oj the
quality or strength of a government's inter
departmental cooperation and its capacity to in
teract with grassroots groups effectiwly. Also
vital to success is a conspicuous, government
wide consensus on institutional objectives and
pronounced and sustained political commitment
bv national and local-level leaders.

Key findings in this analysis include:

Institutional choices: A kev role that emiron
mental strategies are expected to play is to estab
lish a precedent and continuing basis for effecti\-e
cross-sectoral coordination in managing the em-i·
ronment. In all nine countries, this entails finding
an effectiw lead institution and preventing inter
institutional contlicts. Specific recommendations
include: national policies for the environment

ix



(which are cross-sectoral in nature) should be co
ordinated at a level higher than that of the line
ministries; the institutional structure must allow
for effective coordination and consultation out
side of government, especially with the private
sector and civil society; and, though the optimal
institutional arrangement will vary by country,
experience to date suggests that a lead institution
with a semi-autonomous status that is positioned
above the line ministries and ruled by an inter
ministerial adVisory Ipolicy board provides the
best prospects.

Political support: Political support is the most
important prerequisite in the quest for sustain
able development. Government commitment to
strategic planning, comprehension of the issues at
stake, allocation of resources for institutional de
velopment, and the general involvement of the
political leadership all determine the success of
any planning exercise. Every effort must thus be
made to ensure support at the highest level, not
only for the planning exercise, but for the whole
notion of environmental management. That sup
port must also be truly cross-sectoral and come
from government, the private sector, and civil
society.

Local and sub-national participation: Another
key issue is to effectively include NGOs, indige
nous institutions, and concerned individuals in
the planning process. Major considerations in
clude decentralization policies, national "owner
ship" of the planning process, NGO participation,
and planning and implementation instruments.
An effective strategic plan for the environment
should include commitments to strengthening the
role of "sub-national" government organizations
and increasing their responsibility and should

x

call for constant interaction with community and
other stakeholder groups. NGOs often playa use
ful, even essential role in facilitating such
participati on.

Donor support: An important element in most
planning exercises is the role of donors, which in
cludes the provision of technical assistance, the
coordination of activities, and the imposition of
conditionalities. Donors must take pains to en
sure that their role helps to strengthen the COWl

try's (and its institutions') sense of ownership of
the strategic planning process and elevates the
importance of environmental management in
general.

Capacity development: Obviously, a determi
nant of any national environmental strategy's
ultimate success is the relative capacity of the in
stitutions and structures that sustain it. The
strategic planning process needs to strengthen the
capacities of these institutions and the individu
als who staff them through training and other
activiti es.

Implementation: Strategic plans have little
value unless they are consulted and imple
mented. To help ensure that this happens, an im
plementation agenda must be designed as part of
the planning process. The key elements of such
an agenda are ensuring that a central coordinat
ing institution is in place; facilitating that institu
tion's attempts to build bridges with other
organizations; conducting a training needs as
sessment; adopting innovative approaches in the
use of policy instruments; monitoring the perfor
mance of the planning and implementation
process; and developing public awareness and
education programs.
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1. Introduction

1.1 Background

Ever since the United Nations Conference on
the Human Environment in 1972 (The
Stockholm Conference), Sub-Saharan

Afncan countries have participated in a variety of
actidties related to environment and natural re
source management. That participation received
additional impetus from a number of natural dis
astE'rs that heightened awareness of the need for
comprehensive environmental agendas. Drought
and desertification in the Sahel, for example, en
couraged the preparation of desertification-<:on
trol plans throughout West Africa. Elsewhere on
the continent, national consen'ation strategies
were formulated in response to global concern
about natural resource depletion and environ
mental degradation. In addition, the energy crisis
of the 19705 undermined the economies of many
countries and thus encouraged efforts to use nat
ural resources judiciously and manage the envi
ronment conscientiously.

Among the more prominent of these activi
ties was the creation of national environmental
ministries. Unfortunately, however, many such
ministries were started in an effort to comply
with international pressures, rather than as part
of a calculated policy aimed at efficient environ
me:1tal management. The emphasis on complet
ing a planning process has taken precedence
OVEr the need to complete a plan that allows for
efff'ctive implementation. As a result, cross
sectoral policy coordination has not received
proper consideration.

The primary strategic planning processes
adopted in many African countries in recent
years are National Conservation Strategies
(NeSs), National Environmental Action Plans
(NEAPs), Tropical Forestry Action Plans (TFAPs),
and Plans of Action to Combat Desertification
(PACDs). Initiated in 1987, NEAPs ha"e become
particularly significant. Of the 21 countries in the
\mrld that had completed l\:EAPs before Septem
ber 1993, ten were from Sub-Saharan Africa,'
Within a year, h\'o more Sub-Saharan African
countries had finished their NEAP and an addi
tional 25 were working on theirs. One major im
perative addressed by all strategic planning
processes (and the NEArs in particular) is the
need for institutional mechanisms---organiza
tional structures, governmental and non-go"ern
mental, at national and sub-national levels, with
responsibility for general planning.

Study Objectives and Focus

Environmental and natural resource manage
ment systems and procedures, though relath-e1y
new to most African countries, have assumed in
creasing importance. Since the task of emiron
mental management itself is quite complex, the
need to share information on procedures and op
tions, as well as the strengths and weaknesses of
the systems devised through strategic planning
processes, is urgent.

The main goal of this study is to determine the
extent to which the various long-term strategic
planning processes address the short-term



problems resulting from the lack of a coherent na
tional and sub-national institutional framework
and an implementable agenda for addressing com
plex, cross-cutting environmental issues. The focus
is on national institutional structures whose gen
eral responsibilities include environmental and nat
ural resource management policy, legislation, plan
ning, implementation, monitoring, assessment, and
coordination within the overaJl framework of sus
tainable development. The specific emphasis is on
the administrative structures or organs responsible
for inter-ministerial or interagency coordination
and/or the nature of the inter-organizational rela
tionships they foster. (See Box 1.) In this assessment,
institutional framework refers to formal and infor
mal organizational structures that existed in each
country before the strategic planning process was
introduced and to those that were recommended,
created, or reconstituted to formulate and execute
approved plans and strategies. Recent rises in envi
ronmental consciousness at the international and
national levels undergirded the conviction that an
inter-sectoral and inter-institutional approach is re
quired to address environment and natural re
source management problems.

1.2 Countries Studied

As of 1995, more than 30 African countries
have embarked upon various forms of environ
mental management planning. Although these
countries are at different stages of plan prepara
tion and implementation, there is a clear pattern
in the choice of approaches. Desertification- con
trol plans, for example, predominate in Sahelian
West Africa. National Conservation Strategies are
more common in Eastern and Southern Africa
where IUCN has regional programs. National En
vironmental Action Plans are the most common
in those countries that have carried out economic
reform programs under the auspices of the World
Bank. The selection of countries for study was
therefore guided by the follOWing criteria.

(i) Representation ofdifferent approaches to the strate
gic planning process

An attempt was made to reflect the various ap
proaches currently being adopted in environmen-
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tal management. Thus, first-generation sector
based plans that were poorly integrated into ex
:isting social and economic programs, if at all,
were considered alongside more recent ap
proaches, such as NEAPs and NCSs which have
stronger vertical and horizontal linkages to such
programs.

(ii) Various levels of experience in plan preparation
and implementation

An attempt was made to select countries with
diHerent levels of experience in the planning
process. The pioneers in the NEAP process
Madagascar, Mauritius, Lesotho, and Ghana
have already begun implementing their plans.
Others, such as Guinea and Mali, are still prepar
ing plans.

(iii) Availability and accessibility of institutions and
experts

In response to the numerous studies under
taken by local and foreign consultants, govern
ment officials have grown weary of "people com
ing to gather information" to produce reports
that do not improve working and living condi
tions. It was therefore considered useful to work
with countries in which some sustained coopera
lion could be ensured. Previous studies and net
working activities had provided the World Re
sources Institute (WRI) and the Network for
Environment and Sustainable Development in
Africa (NESDA) with institutional and personal
contacts in some countries, so during the project's
design phase lead institutions and experts in
these countries could be identified.

(iv) GeographiC and linguistic balance

Regional balance is crucial in studies such as
this since political geography is a major determi
nant of how social and economic affairs are man
aged. This is especially true where strategic plan
ning has come to be identified with certain types
of plans---e.g., desertification- control plans in
West Africa, conservation strategies in Southern
Africa. In addition, the de facto division of Africa
into Francophone, Anglophone, and Lusophone
countries creates its own set of differences. The
countries were therefore selected to reflect the
geographical and linguistic divisions throughout



Box 1. Study Methodology

This study of institutional mechanisms for
environmental management in Africa was de
signed as a collaborative activity between the
World Resources Institute (WRI), the Natural
Resources Policy Consultative Group for
Africa (PeG), and the Network for Environ
ment and Sustainable Development in Africa
(NFSDA}-an African initiative housed at the
African Development Bank in Abidjan. The
World Resources Institute, a, private environ
mental policy and research institution, serves
as the secretariat for the PeG through a c0op
erative agreement with the United States
Agency for International Development
(USAID). The PeG's mission is to strengthen
environmental policy initiatives in Africa. The
quality of analysis on issues affecting the for
mulation. implementation, and reform of
NFSDA's activities include supporting na
tional-level environmental and natural re
source planning processes in Africa (on a de
mand-driven basis), national-level capacity
building and development, and the formation
and effective utilization of a network of
African environmental management experts.

As part of overall project design, a desk
study undertaken at WRI-a review of NEAPs,
NCSs, and PACDs-provided useful insight
into the status of the environmental manage
ment process in various African countries.

Following the selection of countries, field
studies were undertaken in The Gambia (De
cember,1993); Mali (February/March, 1994);
Ethiopia (April, 1994); Uganda (May, 1994);
Botswana (July, 1994); and Tanzania (August,

1994). Study visits were also made to Guinea
and Ghana at different times during the pe
riod, while the Madagascar study was under
taken within the context of an earlier WRlI
USAID mission to that country.

The visits focussed on the institutional
arrangements in each country, especially insti
tutionallinkages, operations, constraints, and
effectiveness. The insights of both government
officials and private individuals were solicited.
Donor agencies and USAID country missions
in particular were contacted to assess their in
dividual and collective involvement in the na
tional environmental planning processes.

The individual country reports--which c0n

stitute the material for this synthesis docu
ment-were based largely on the documenta
tion available in those countries, at NFSDA in
Abidjan, and at various institutions in Wash
ington, D.C. These were supplemented with
observations and comments gathered during
the country visits. Fmally, drafts of this report
benefitted from a review process within WRI;
with the Policy Consultative Group; and, most
important, at a three-day NFSDA workshop in
Addis Ababa in March 1995.

This synthesis report does not summarize
the individual country reports; they are pub
lished by NFSDA under separate cover. (Sa>
Anna I for case study summaries.) Instead, it
brings together the lessons learned and offers
general recommendations on improving envi
romnental and natural resources management
in Africa.
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Sub-Saharan Africa. In broad terms, Western,
Eastern, and Southern Africa were all represented,
as were both Francophone and Anglophone coun
tries. For mainly logistical reasons, it was not pos
sible to include any Lusophone countries.

Based on the above key criteria (and the fact
that political turmoil ruled out visits to some
places), Botswana, Ethiopia, The Gambia, Ghana,
Guinea, Madagascar, Mali, Tanzania, and
Uganda were selected for the case studies.2 In

4

addition, information from other countries (e.g.,
Kenya and Cote d'Ivoire) has been incorporated.

Notes

1. Egypt was the only other African country to
have completed a NEAP.

2. Rwanda was also selected, but had to be drop
ped because of the country's political situation.



2. Institutional Arrangements for
Envrronrnnental~anagement

2.1 Progress Toward
Environmental Management
in Africa

The euphoria that accompanied political in
dependence across the African continent
in the 1960s has mostly disappeared. In its

place, a number of African nations are being
haunted by the three-headed specter of political,
economic, and ecological collapse. Recent UN
and other reports have confirmed the process of
disintegration in Rwanda, Burundi, Somalia,
Liberia, and Sierra Leone. Some of these coun
tries are being eviscerated as a result of bad gov
ernment while others have become the victims
of ethnic violence. Pictures of Rwandan refugee
c2mps in Eastern Zaire and the destruction of re
SErved forests and game parks in Uganda and
Liberia as a result of "bush wars" and the near
total collapse of basic infrastructural services
testify to the chaos that prevails in many African
countries. Although the human cost of these
tragedies has received substantial international
attention, the staggering environmental degra
dation remains unquantified.

Science and technology can do nothing about
the human determinants of these disasters. But
just as people choose to inflict chaos and de
struction upon themselves and their environ
ment, so too can they choose to protect that en
vironment. All that is needed is a realistic,
demand-driven approach to natural resource
management and the political will to make it
happen,

The international community-spearheaded
by the United Nations, lending and donor agen
cies, and NGOs-has sensitized African govern
ments to the need to convene international con
ferences, negotiate international conventions,
impose conditionalities on credits and grants. and
promote strategic plans. As a result, most Atrican
governments have now embarked on strategic
planning in one form or another.

However, these developments are ne\,'. and
commitment to environment and natural re
sources management as a national policy 1S rela
tively weak. For example, while many national
policies originate in constitutional pro\'isions. ref
erences to environmental policy in the constitu
tions of African countries are rare, and. where
they do exist, indefinite. l

2.2 Integrated Planning
Experiences in Africa

Most of the integrated planning for social and
economic development undertaken in Afnca in
the past four decades has been done in connection
\\;th international donor support programs. For
example, integrated rural de\'elopment plans pro
moted by the World Bank in the 1%05 t>ecame the
focus of planning in many newly independent
countries. Other countries prepared elaborate
five- or seven-year de\'elopment plans emphasiz
ing public sector acti\'ities. All promoted ff(>

nomic "growth poles" in selected centers to en
courage overall social and economic de\"elopment.

5



Table 1. Status of Strategic Planning Activities in Sub-Saharan African Countries

STATUS" Strategy
Country A B C D E F Type

Angola I No informationi

Benin i X NEAP
!

Botswana X NCS

Burkina Faso X NEAP
-

Burundi X NEAP

Cameroon X NEAP

Central Africa Republic No information

Chad , X PNLCD

Congo X X NEAP

Cote d'Ivoire X NEAP
-

Eritrea i X NEAP

Ethiopia X NCS
I

Gabon X NEAP

Gambia X NEAP

Ghana I X NEAP:

Guinea X NEAP

Guinea~Bissau X I NEAP

Kenya X NEAP

Lesotho X I NEAP
i

Madagascar X NEAP

Malawi X NEAP

Mali X PNLCD (NEAP)

Mauritania X PNLCD

Mauritius X NEAP

Mozambique X NEAP

Namibia X NEAP

Niger X NEAP

Nigeria X NEAP/NCS

6



[-----------------------------------------,
I Table 1. (continued)

STATUS· Strategy
Country A B C 0 E F Type

Rwanda
I , ~EAP! X

Senegal X ~EAP

Seychelles X I i ~EAP

Sierra Leone X I X i ~EAP

Somalia
i

X I \;0 informationi
South Africa X I 1 ~EAP

Sudan i ~o information

Swaziland I I~EAP
Tanzania X I ; ~CSSD

Togo X i i ;";EAP
:

Uganda X . ~EAP

Zaire : X ~o information

Zambia X I . ~CSi~EAP

Zimbabwe X i ~CS

A Entry Phase C Strategy Awaiting Adoption E Implementation Phase
B Initial Development Phase 0 Formal Adoption F Strategy Stalled

Summary of Status
Strategy Type No. of Countries

NCS 3
NEAP 29
NEAP/NCS/PNLCD
PNLCD
NCSSD
No Information

TOTAL

3
2
1
-l

42

Source: IUCN. "Strategies for SustainabiIity: Africa, Vol. 1 (Re,·iew Draft), 1994, plus updates and
additional information from the author.
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In addition to these integrated planning activi
ties, many African governments participated in
numerous projects designed to solve problems in
agriculture, forestry, and other sectors. Some of
these plans were linked to international conven
tions that the countries had signed to attract
international funding for plan implementation.

Generally speaking, these early initiatives
strongly emphasized public sector leadership and
direction, and relied heavily on external funding
for implementing programs and projects. Environ
mental considerations were not usually explicit in
program and project activities, though some agri
cultural and forestry projects included environ
mental management components. As international
concern rose in the 1980s, African governments
began to put in place institutional, economic, polit
ical, and technical conditions to meet the Challenge
of sustainable development-that is, of meeting
today's needs without compromising the ability of
future generations to meet their needs.

The goal of sustainable development planning
was given a major boost by the United Nations
Conference on Environment and Development
(UNCED) held in Rio de Janeiro in June 1992, and
was incorporated in Agenda 21, which grew out of
that meeting. Although many governments ac
cept the concept of sustainable development and
the importance of environmental management,
most contemporary planning misses the mark.
Many environmental management processes are
erroneously equated with sustainable develop
ment processes. Tanzania's NCS, for instance, has
been redesignated a National Conservation Strat
egy for Sustainable Development (NCSSD).

NEAPs and Ness

NEAP and NCS processes constitute an im
provement on earlier planing initiatives in both
approach and content. Both attempt vertical and
horizontal linkages in integrated planning, pol
icy, legislative, and institutional reform; and both
are based on information generation, synthesis,
and dissemination and on increased public par
ticipation. Positive change can be discerned
throughout Africa--certainly at the national and,
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to a certain extent, at the local level as well. As
part of the general socio-economic reform process
that has swept through Africa in the aftermath of
the Cold War, most countries have effected
changes in democratic governance, moving to
ward political pluralism and decentralization,
opening up of economic systems, and increasing
participation of the private sector, NGOs, and
local communities in the overall process. Partly as
a result of these developments, NEAPs in particu
lar have been described as being "in-country, de
mand-driven and participatory" in nature (Fa1
loux and Talbot, 1993). In reality, however, they
have been introduced, encouraged, and largely
funded by the World Bank as part of economic
as,sistance packages.

In spite of the conspicuous donor involvement,
NEAPs and NCSs have provided important fo
rums and context for national debates on envi
ronmental management and for the formulation
of policy and action programs. Although they
have yet to represent all stakeholders, the
preparatory processes have involved an encour
aging cross-section from government, academic
institutions, NGOs, and local communities. The
planning processes have also helped build con
sensus, especially among technical experts, and a
lot of attention has been paid to information
searches. For example, in addition to the normal
practice of hiring foreign consultants to prepare
reports, policies, and plans, many of the countries
have turned to groups of national experts. In
deed, a major benefit of strategic planning to date
has been the development of new institutional ca
pacities required for managing the process.

Institutional issues were identified during the
study as a major constraint in the preparation and
implementation of national strategic plans. In
many instances, the institutions responsible for
environmental management before the strategic
planning process began were essentially sector
based. They had a broad mandate to lead and co
ordinate cross-sectoral plan preparation and im
plementation. Only in a few countries-The
Gambia, Ghana, Kenya, and Uganda did national
institutions provide the leadership required in
planning.



Since the mid-1980s, it has become increasingly
evident that the efficient implementation of de
"elopment projects depends upon the availability
and strength of institutional structures and
arrangements (Baum and Tolbert, 1987). Many
donor agencies have therefore increased contribu
tions to institutional development as part of aid
packages. Strategic planning processes create op
portunities to mm'e from a sectoral to a cross
~ctoral approach in planning and implementa
tion, a goal that is achieved through the design of
an effective institutional framework for coordi
nated, cross-sectoral em"ironmental management.
However, since traditional gm"ernment structures
based on sectoral ministries and departments are
well entrenched in Africa, no "model" exists.

That said, effective environmental institutions
are a necessary precondition for building an ef
fectiw environmental policy framework. They
formulate and implement policy; carry out leg
islative reform; propose environmental programs
and projects; advise and support political deci
Sion-making processes; set standards; collect
data; evaluate the environmental consequences of
policies, decisions, and projects; educate the pub
lic; and coordinate and support the work of gov
f"rnment institutions, NGOs, and civil society. In

light of the crucial role that institutions play in
natural resource management, many _-\frican
countries ha\"e become genuinely concerned with
o\"ercoming existing institutional capacity con
straints and are increasingly addressing them
when dealing with such cross-sectoral issues as
em-ironmental management.

Table 1 summarizes the status of strategic
planning activities in Sub-Saharan African coun
tries, Countries with "no information" have not
embarked on strategic planning acti\'ities mainly
due to internal political uphea\'als. The ~EAPs
are at different stages of preparation, with about
50 percent at the implementation stage, ~EAPs
are often combined with other processes because
countries had to redesign pre\'ious planning ac
tivities to conform to the ~EAP format to qualify
for World Bank credit.

Note

1. The new constitutions of Ghana, Lganda,
and Kenya are the rare examples that make an~

references to "em'ironment," "natural resources,"
and "sustainable de\"elopment."



3. Key Issues in Institutional Arrangements

The key issues identified in the country stud
ies are discussed below. Although every
issue was noted in each study, the relevance

varies with each country's perceptions and priori
ties. As a result, issues are not discussed in any
particular order, and they are not mutually exclu
slve; in fact, dose relationships can be discerned
among several. (An example is the link betv.reen
institutional choices and local-level participation.)

3.1 Issue One: Institutional
Choices

All environmental management strategies are
expected to establish a precedent for effective
cross-sectoral coordination. But in most African
countries, responsibility for environmental matters
has been allocated to a number of government ad
ministrative systems, creating problems of coordi
nation and management. All the countries studied
have, therefore, been searching for an appropriate
and effective institutional arrangement-whether
by creating, strengthening, or re-organizing a na
tional body or agency with full responsibility for
environmental matters. This search has not been
easy-witness the frequent changes in the "institu
tional home" of environmental institutions and the
various designations assigned to these agencies

Options for Development ofan Institutional
Framework

The importance of the choice of institutional
arrangements cannot be overemphasized. Each

type should be considered from at least four
points of \'iew: the quality or strength of mter-de
partmental cooperation, the consensus on institu
tional objectives, the political commitment of
leaders. and their capacity to effectively commu
nicate and link up with grassroots groups. The
country studies indicate that inter-departmental
cooperation and consensus-building are crucial to
environmental management acti\'ities because
various line ministries and gO\'emment depart
ments are inexorably im'ol\'ed in the process.

A ~ide \'ariety of institutional and administra
tive structures have evolved in African colmtries
(Furst, 1993). Their wide-ranging responsibilities
came about through either jurisdictional right or
legislation. In general, line ministries formulate
policy and allocate funds, while government de
partments and other public and printe organiza
tions usually implement projects. This dhlsion of
responsibility must be changed so that sut>-national
level stakeholders can become in\'olved in policy
formulation as well as project implementation,

With respect to the formulation and imple
mentation of environmental management policies
within the context of overall national de\€'lop
ment, howe\"er, existing institutional machinery
is often inadequate. As indicated above, this
shortcoming usually stems from conflicts gener
ated between traditional and new management
systems, especially with respect to underlying
values and responsibilities. Institutional jeal
ousies arise because the departments and agen
cies that implement environmental proi~ts

11

PREVIOUS PAGE BLANK



generally receive more funds, especially from
donors. In addition, some personnel in the line
ministries and government departments lack the
managerial skills required to interact effectively
with other ministries, departments, NGOs, and
the private sector on cross-sectoral issues.

Given the prevalence of inadequate financial
and human resources, it would have been better
to gradually build capacity in existing institutions
rather than create new ones. However, the cre
ation of new institutional frameworks has contin
ued to dominate the strategic planning process in
most African countries, and many such frame
works cannot handle the task of environmental
management with which they are charged.

In the evolving history of environmental man
agement in Sub-Saharan Africa, numerous insti
tutional options have evolved. (See Box 2.)

(i) A Ministry of the Environment

The designation of a separate Ministry of the
Environment started in Stockholm in 1972 and
gathered momentum after 1992 in RiO.1 Byestab
lishing separate ministries for the environment
some governments hope to display their belief in
and commitment to the environmental agenda.
The decision may also result from international
pressure to designate such a ministry. In reality,
however, this arrangement tends to create obsta
cles to environmental management.2 Earlier expe
riences in Kenya, Togo, and Cote d'Ivoire suggest

that creating a line ministry for the environment
does not yield fruitful results since environmental
issues are basically multi-sectoral. The current
trend is to link the environmental ministry with,
for example, science and technology (Ghana), nat
ural resources development (Ethiopia, Guinea,
Kenya, and Uganda), or with natural resources
and tourism (Tanzania).

As has been observed in Ghana, Mali, Tanza
nia, and Uganda, the most serious consequences
of an independent ministry of environment are
unproductive bureaucratic administrative proce
dures and petty jealousies between ministries.
Environmental functions and responsibilities
tend to lose out in competition with line functions
in the same ministry, especially for resources. The
problem generally begins when the other minis
ters recognize and refer to the Minister of the En
vironment as "our colleague." This double-edged
show of deference actually implies that the envi
ronment ministry is viewed and accepted as an
equal and is therefore expected to handle all envi
ronmental matters without interfering in the af
fairs of other ministries.

(ii) A Separate Environment Department within a
Ministry

In Tanzania and Uganda, responsibility for en
vironmental management has been vested in the
Department and the Directorate of the Environ
ment (DE), respectively, within the line ministries
for the environment. In both countries, controver-

Box 2. Institutional Structures and Related Functions
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sies have broken out over roles, responsibilities,
and spheres of influence. In Tanzania, the DE
Director is much lower in rank than the Deputy
Ministers and Permanent Secretaries-the level at
which coordination for effective decision-making
and action in other line ministries ostensibly oc
curs. Moreover, as a newly created government
department eager to assert its authority, the DE
has already created a wedge between itself and
th€ institutioIl5-€Specially the NEMC-with
which it must collaborate. In Uganda, the creation
of both an Environment Directorate with a De
partment of Environment and the National Envi
ronment Management Authority (NEMA) creates
fertile ground for duplication of functions and
mandates between these rival bodies. The cre
ation of two other institutions along with the Of
fin' National de I'Environnement (ONE) in
Madagascar led to similar problems there
(Talbott, 1993).

(iii) A Semi-Autonomous Environment Management
Authority

Some countries have established an inter-sec
toral, semi-autonomous environmental manage
ment and coordination authority, generally located
under a non-sectoral body, such as the Ministry of
Finance and Planning or the office of an authority,
suc" as the president or prime minister.

The merit of this type of institutional arrange
ment lies in the investment of vital coordination
fun..:tions in a body capable of bringing ministries
and agencies with diverse interests together in
common cause. The semi-autonomous agency
also has the potential to avoid the inter-minister
ial and inter-agency conflicts and petty jealousies
that plague other arrangements.

In the countries surveyed, these agencies are
highly visible and many have commendable per
formance records, especially for young institu
tiom. Most of the institutions are well endowed
with human and material resources, especially
those located in the office of the highest adminis
trative authority (e.g., the office of the President
in The Gambia). In Ghana, Nigeria, Kenya, and
Tanzania for example, the national institutions
have recruited and trained a cadre of well-quaIi-

fied and well-motivated staff. The institutions
themselves are welt structured 10 perform the
complex functions related to coordination, stan
dard setting, monitoring and assessment, educa
tion and awareness and, abo\'e all, ad\'ising the
government.3 (See Box 2,)

But even under the seemingl~' attracti\'e cir
cumstances described abm'e, the respective insti
tutions have witnessed se\'eral changes in status,
mandate, and resource allotment that ha\'e taken
a toll on their overall performance. These rever
sals have been brought about by political changes
(Ghana and The Gambia), policy shifts (Tanzania
and Ghana) and by internal intrigues. \I05t of the
semi-autonomous institutions surveyed during
this study are relatively new and have not been
around long enough to ha\'e established a track
record.

3.1.1 What's in a Name?

Most environmental ministries are responsi
ble for or linked with other important economic
sectors. Indeed, collecti\"e!y, the countries ;;tud
ied had many a Ministn' of Em"ironment and- .
Natural Resources. Also common are '·natlOnal"
councils, agencies, or secretariats that "protect"
or "manage" the em-ironment. For example. The
Gambia has established a Y\;ational Environment
Agency, Ghana has an Em'ironmental Protection
Agency, Nigeria has a Federal Environment Pro
tection Authority, Kenya has a l\'ational Em'i
ronment Secretariat, and Tanzania has estab
lished a National Environment Management
Council.

The choice of name can be significant. reflect
ing as it does the power that the institution
wields within the government's administrat1w
framework. Debates in some countries regarding
the name to be adopted, haw been heated. CUf

rently, designations such as "agency" and "au
thority" are preferred O\'er earlier choices such as
"secretariat" and "commission." For example,
Ghana's 20-year-old inter-ministerial Em'iron
mental Protection Council was recenth- renamed
the Endronmental Protection Agency and gi\'en
additional enforcement powers.
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3.1.2 Institutional Location

Coupled with the search for a powerful institu
tional name is the sometimes tortuous search for
a location for the agency. Ghana's former Envi
ronmental Protection Council was located in the
Ministry of Finance and Economic Planning, then
in the Ministry of Health, and then in the Min
istry of Local Government-before finding its
present home in the Ministry of Environment,
Science and Technology. The National Environ
ment Secretariat of Kenya was originally in the
office of the president but relocated to the Min
istry of Environment and Natural Resources. If

the current proposal to create the Kenya Environ
ment Agency is accepted, the NES will be ab
sorbed into the new agency. And the Cellule Pro
visoire de Suivi, d'Evaluation et de Planification
(CSEP) of Mali was moved among three different
ministries from 1989 to 1993, mainly because of
its "provisional" status.

Various environmental planning documents
have recommended the establishment of semi
autonomous institutions while some African gov
ernments have created separate environmental
ministries. (See Box 3.) In Ghana, Tanzania, and
Madagascar, new ministries were created where

Box 3. Institutional Options Adopted in Selected African Countries

Re(:ommended
Pre-NEAP/NCS Institution

Country Institution(s) ByNEAP/NCS Remarks

Botswana Ministry of Local Govern- NCS Advisory Board and Approved but search in
ment and Lands Coordinating Agency progress for new

ministerial home for
coordinating Agency

Ethiopia Ministry of Natural National Environmental Established in office of
Resource Development Protection Authority Prime Minister
and Environment
Protection
Conservation Strategy

ISecretariat (1990)

The Gambia Environment Unit/ National Environment Recommended by NEAP
Ministry of Natural Agency established in office of
Resources President

Ghana Environmental Protection Environmental Protection Recommended by MEST
Council (1974) Agency (1994) Ministry of and approved

Environment, Science and
Technology (MEST -1993)

!

Guinea Department of Natural lnstitutional

I

Resources and Arrangements not yet
Environment (1986) designed
National Environmental
Council (1987)
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Box 3. (continued)

Kemmmended
Pre-NEAPINCS Institution

Country Institution(s) ByNEAPINCS Kenwks

Kenya National Environment Kenya Environment Recommended b\" ?\EAP
Secretariat (1974) Agency (1994) Launch Workshop Dec
Ministry of Environment 1994
and Natural Resources

Mali Ministere du Develop- i Cellule de Suivi, Responsible for
pement Rural et de d'Evaluation/ Desertification Control
l'Environnement, 1994 PNLCD Plan; likely to
(Ministry of Rural coordinate )\EAP
Development and
Environment, 1994)

Nigeria Federal Environmental - No new institution
Protection Agency (1988) created

senegal Ministere de l'Environ- Conseil Superieur des Inter-Ministerial Counol
nement et de la Ressources for Em'ironmental Polin'
Protection de la Nature Naturelles et de Coordination

I'Environnement Responsible for :\'EAP
(CONSERE),1993

Tanzania National Environment - No decision on
Management Council institutional arrangements
(1983) vet
Ministry of Tourism,
Natural Resources and
Environment (1990) /
Department of
Environment (1992)

i

Uganda Ministry of Natural I National Environment Appro\'ed
Resources and Environ- i Management Authority
ment (1994)
Environment Directorate/
Department of Environ-
ment Protection (1994)

Zambia Ministry of Environment - No new institution
and Natural Resources created
(1991)
National Environment

I
Council (1990)
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semi-autonomous agencies already existed. In
countries where agencies have been recom
mended, the favored locations are the office of
the president or prime minister, or a non-sectoral
location, such as the Ministry of Finance and
Planning. Such positioning reflects the conviction
that environmental matters are cross-sectoral in
nature and can best be handled or managed by a
powerful and influential agency in a prominent
position. The high-visibility and authority of this
arrangement can be especially valuable in the
performance of the agency's coordination, en
forcement, monitoring, and advisory functions.

However, these locations also entail some
problems. Being in the office of the head of state
or government, for example, does not automati
cally confer the power and visibility of that office.
In fact, the office of the president or prime minis
ter can sometimes be likened to an orphanage for
agencies left to fend for themselves without the
benefit of an authoritative advocate, such as a
cabinet minister. Moreover, mere placement in
these high offices means little without the accom
panying political and legislative support, re
sources, and trained manpower crucial to ensur
ing efficient performance.

The increasing tendency of governments to
create separate ministries for the environment
further confuses the process of environmental
management, especially if these ministries them
selves are not assigned clearly defined functions.
Apart from being used to create patronage posi
tions, the formation of new ministries often du
plicates roles and responsibilities and invariably
disrupts the strategic planning process. More
over, this is a favorite ploy used by new "democ
ratic" governments looking for international
recognition and donor support instead of work
ing on national concerns. The result, unfortu
nately, is usually a proliferation of institutions
and overlapping jurisdictions.

3.1.3 Inter-institutional Conflicts

Conflicts among institutions involved in envi
ronmental management stem partly from the lack
of balance between resources and agenda.
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Ideally, such a balance would clearly define the
operation of the institutional policy reform mech
anism, preventing distortions within the inter
organizational power network. Legal reforms
undertaken as part of the institutional review
process under both NEAPs and NCSs are di
rected at reversing jurisdictional overlaps for just
1this reason. (See Section 3.6.)

In most of the countries studied, earlier at
tempts to avoid such conflicts are reflected in the
linkage of environmental ministries to other key
sectors of the economy, e.g., natural resources
and tourism (see 3.1.1 above). But entrenched min
isterial jealousies make success elusive. In Mali,
significant opposition to the establishment of a
high-level inter-ministerial Conseil de Suivi du
Plan National de Lutte Contre la Desertification
(PNLCD) was intense because the host ministry
believed that the council would intrude upon the
ministry's legitimate mandate.

One way to forestall such conflicts is to define
institutional mandates and linkages from the out
set by ensuring that resources are sufficient to
implement recommended actions. Another ap
proach is to make sure that national environmen
tal policies are coordinated at a level above the
line ministries. Inter-ministerial bodies have been
established in some countries for such purposes.
The failure of the Office National de I'EnvITon
ment (ONE) to take this step created operational
problems for the institution in Madagascar
(Talbott, 1993).

As Honadle points out, budgetary allocations
also reflect the inter-organizational balance of
power (Honadle, 1994)-some departments
under the same ministry are favored over others.
Generally speaking, the favorite departments are
those that could or do make direct visible contri
butions to the economy. In Uganda, where the
Environment Directorate includes the Depart
ments of Forestry, Meteorology, and Environ
ment Protection, budgetary allocation within the
parent Ministry of Environment and Natural Re
sources dearly favors the more "productive" de
partments of forestry and meteorology. A similar
situation was observed in Tanzania's Ministry of



f'\atural Resources, Tourism and Environment. In
Ghana's new Ministry of Environment, Science
and Technology, the science and technology de
partments have more established organizational
and funding bases than their late-arriving sister
department which is controlled by a board that
now operates under the ministry,

In each of the countries studied, the strategic
planning process attempts to resolve these insti
tutional shortcomings. Task forces or working
groups composed of a large number of local ex
perts from government, non-governmental, and
private sectors, as well as the academic and re
S€arch community, are formed to identify diverg
ing and converging objectives and policies across
the broad spectrum of the national economy in an
interactive and participatory manner. The "coali
tion building" that results as the issue and topic
papers that form the basis of the planning docu
ment are prepared has been identified as one of
the major benefits of the NEAP process.

Not surprisingly, this coalition-building
process does not always work, however. In
Guinea, for example, a local NGo-Guinee
Ecologie--had to be called in to prepare the
NEAP after the government institutions proved
unable to do so during the t",:o years that they
had been allotted.

3.1.4 Conclusions and Recommendations

Conclusions

• Both the NEAP and NCS process have pro
vided African countries with much-needed
opportunities to identify and analyze legisla
tive and institutional shortcomings and to
formulate and implement policies and action
plans to rectify them.

• The choice of institutional arrangement is the
most crucial decision that Ahican countries
have to make in terms of minimizing institu
tional conflicts and ensuring the effective im
plementation of policies and programs. No
"ideal" institutional arrangement exists, so

national issues, needs, functions, and circum
stances must form the basis of this critical
decision.

Recommendations

• Since environmental management is cross
sectoral, factors that inhibit effective coordi
nation deserve priority attention. To elimi
nate the inter-agency conflicts that arise
when mandates are unclear, gm'emments
should ensure that the strategic planning
process incorporates a comprehensi\'e re
view of the country's legal system, removes
conflicts and overlaps, defines mandates,
and designs legal codes to implement new
laws.

• Decisions about the nature and location of a
national institution for the em'ironment
should be guided by the principle that na·
tional policies for the em'ironment should be
coordinated at a level higher than that of line
ministries. vVhate\'er the choice of institu
tional option, efforts should be made to en
sure an adequate flow of resources to all
agencies involved in the process, Responsi
bility for implementing em'ironmental pro
jects should be \'ested in line ministries and
local institutions, including 'GOs,

• The type of institutional set-up that has had
the most success in moving the planning
process into the implementation phase is one
with a semi-autonomous status and with an
inter-ministerial ad\isory I policy board, Al
though the establishment of such an institu
tion is highlighted as a non-prescriptive rec
ommendation, whatever institution is de\'ised
must ha\'e a clear mandate and authority, as
\vell as broad-based political support,

• Countries should be encouraged to frequent
ly assess the institutional situation and make
changes where appropriate. Em'ironmental
institutions should be "small," performing
mainly coordination, polic~' formulation.
monitoring, and assessment functions.,
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3.2 Issue 1\vo: Coordination

The structure of the Gambia Environmental
Action Plan (GEAP) has been cited as a good ex
ample of what Hjern and Porter (1981) termed an
"inter-organizational implementation network."
In their report on the implementation of the
GEAP, Gustafson and Clifford (1994) indicate
that the "purpose of these networks is not merely
to distribute tasks among collaborating units, but
to link the programs of several organizations so
that larger policy objectives are met that are be
yond the reach of any individual organization."
The primary goal is to develop strategies and
mechanisms that link individual agency commit
ments to the overall policy objective.

No matter which environmental strategy is uti
lized, the complex and interrelated nature of en
vironmental issues provides opportunities to
achieve a balance between permitting individual
implementing agencies to operate independently,
usiing their respective comparative advantages,
and restricting that independence with supervi
sion and control mechanisms that will help en
sure that their output fits into the larger frame
work of the plan. The key to achieving the
desired balance is "coordination." This has been
given special consideration in all the strategy
plans, but especially the NEAPs (see Box 4).

Although the strategic planning process is
viewed as facilitating functional linkages among

Box 4. Coordination Provisions in Environmental Legislation in Selected African Countries

1. THE GAMBIA: National Environment Management Act, 1994.

Part III Section 7: The Council (National Environmental Management Council) shall:
(a) be the policy making organ of the Agency (National Environment Agency);
(b) coordinate all policies, whether by government or the private sector, that have or

are likely to have a significant impact on the environment;
(c) promote the integration of environmental consideration in all aspects of social and

economic planning;
(d) harmonize the plans and policies of the various sectors dealing with the environ

ment and approve all environmental plans and policies.
Section 10: The Agency shall perform the following £unctions:

(b) liaise with the various ministries, departments and agencies of government on all
issues relating to the environment, and ensure that environmental concerns are in
tegrated into all spheres of national planning and project implementation;

(c) liaise with the private sector, inter-governmental organizations, governmental
agencies of other states on all issues relating to the environment.

2. TANZANIA: National Environment Management Ad (No 19), 1983

Part II, Section 4: The National Environment Management Council shall:
(a) formulate policy on environmental management and recommend its implementa

tion to government;
(b) coordinate the activities of all bodies concerned with environmental matters and

serve as a channel of communication between those bodies and the government;
(c) foster cooperation between the government, local authorities and other bodies

engaged in environmental programs;
(d) stimulate public and private participation in programs and activities for the

national beneficial use of natural resources.
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diverse agencies, it has actually created wedges
between and among agencies in many countries
as a result of differing interpretations of "coordi
nation." Individuals and agencies tend to inter
pret coordination in terms of interferellce in their
"legitimate business." Agencies---especially
newly created ones--charged with coordination
functions are thus suspect from the very begin
ning. This suspicion can block cooperation and,
in extreme cases, lead to sabotage.

According to the experiences of several case
study countries, coordination is crucial to ensur
ing effective participation in planning at two dif
ferent levels: (1) locally, where NGOs and
indigenous institutions are involved, and (2)

nationally, where sectoral ministries and agencies
are the key players, It is difficult to pas.s judgment
on which of the two levels presents a more ditfi
cult challenge. With respect to :"GOs and other
local institutions, coordination problems trace
back partly to a lack of capacity to perform effec
tively and to comprehend the issues, as well as to
the unmet need to develop and strengthen link
ages between the two le\'els or among all stake
holders. These shortcomings underscore the ne
cessity of involving all stakeholders. in the
process from its inception.

A recent World Bank draft report on :"EAPs
(1994) presents examples of various approaches
to improving institutional coordination within

3. UGANDA: The Environment ManagementB~ 1994

Part Ill, Section 6:
(1) The National Environment Management Authority shall, in the exercise of its pow

ers under subsection (2) of section 6, coordinate and supervise the activities of all
government organs and agencies in the field of the environment.

(2) The exercise by the Authority of its coordinating and supervisory function...shall
not release any lead agency from performing its duties as prescribed by law.

(3) The Authority may...delegate...any of those functions to a lead agency, a technicaJ
committee...or any other public officer.

4. GHANA: Environmental Protection Agency Ad, 1994

Part 1, Section 2: The functions of the Agency are:
(b) to coordinate the activities of bodies amcemed with the tedmi.cal or practical as

pects of the environment and smre as a channel of communication between such
bodies and the Ministry (fur the Bnviwtanent);

(e) to coordinate the activities ofsuch~as it considers appropriate for the pur
poses of controlling the genera~treatment,storage, transportation and disposal
qf industrial waste;

(d) CO $eCUl'ein collaboration with sud\: as it may determine the control and
pn:~tntiunofdiscbarge of . . e:trriR:lnD:I8\t•.•;

ij) to actin liaison and cooperllW .jVRmment agencies, District Assemblies
and .CJther.bodies and~.Qlrdmlpollutionand generally protect the
environment.

(r) to coordinate.with such~...-as the A8f!DCY considers necessary
fotihepw:pa8es of.(tbe) Ad ""

-,,,, ..... ,.
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the context of NEAPs in Central and Eastern Eu
rope, The Gambia, and Bulgaria. (See Box 5.) Ac
cording to the report, the NEAPs for these coun
tries contain several recommendations on
inter-ministerial coordination designed to im
prove environmental management at the national
level. Honadle and Cooper (1989) have also indi
cated that from their experience, an effective way
to consider coordination is in terms of three types
of activities: (1) sharing information, (2) sharing
resources, and (3) joint action. Ideally, these activ
ities should constitute the core functions of the
coordinating agencies.

3.2.1 Sharing Information

Information sharing encompasses everything
from the simple interchange of information among

Box S.lmprovingIruititutiOIlal Cootdiriatibn

CENTRAL ANDEASTEKN EuROPE:'To
increase inter-ministerial cOOrdiliafiort,thE<
NEAP for CEE recOnmtends1(i)creaang'a~ile;t '
Deputy Minister or equWalefit setUQtPDSmon
for environmentalpq1icyand regtilationsdo
focus on economic policyissues,s~ate8Yi<ie-",
velopment, and pollcyiIriplementafion;(ii) de-;
signing task,,()l"ientedte~ to c~:>asting,
departmen~and prOVid~~.~~- .
istries; (iii) setting Vp Cllbinet;'levelto~,
bringing.together th¢ ministries offm~Il
mentwith~Omicanasectoralmi~~;
(iY) esta\)li$hingtesnpor~JV.tl1sk.foteespf tugfr:
level officials tolJrep~tl\e workfottb~

cabinet-levelg>~~4p~ovi<Ie~ •
ana other prpfeSsional ilicentives to en.:Qtirag~ '
participation;t')de$~~gstaff,hotil.lhe'
miniStry o£envir~~'p~~~~;S!t~~:
egy deveIopmenJ;hl sef:tqrllll~~~din~

vite staff from thOse ~trtesto ~orkmg: .....
Groups ili the MirUSt.tyofEnVit(Jt1ll;\etftPIl.:~~
evcmt~u~; ~d (vi)wittili\th¢~qf

Environment, creatiIls ~city fotevah.l~~g
policies and~g~g:term targetsf()r~y

envirorUnet1taIindicat(ir$. ..
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participants in planning to the creation of complex
environmental information systems. In any case,
the accuracy of available information should be
verified and synthesized to an appropriate level of
analysis before it is disseminated to users. The ef
fective use of available information by those ac
tively involved in planning is a valuable test of the
national institutions' ability to function collec
tively. Lessons learned here can be extremely valu
able during the coordination phase when that abil
ity will be even more crucial. The National
Environmental Information Center (NEIC) of
Uganda-a well-established authority on environ
mental management strategies, implementing
agencies, and NGOs-is mandated to prepare a
state-of-the-environment report every two years
for planners and decision-makers in the country.
The first report was released in November 1994.

tHE GAMBIA: 'The Gambia NEAP recom
mendS upgrading theerivironmental uriit of
the~tryof NaturalR~esinto a semi
a:tl.tOOomous unitinthtfl office of th¢ President
to gi,vethe unit greaterlla~~eandresponsi
billtyfor environmetltll1poliqformulation, co
ordmatlol'l, monitOM,8rana. regulation. The .
,reconun~t\dation alSo ~edthat the new
unit will $UPport the~~throughteclmi
.calwoi~g groups and <t tecbrrlcal advisory
colrtriu'ltee, bqtwillnqfQeresponsible for pro
,~tjtriplemerttatiorL '.

BOLG.AIUA,: TOens'lJ.tei.rltet~ministerial co
ot<tin<l~O~in ad~~goll~~~~?ritt()rthe
Bu.tgtn'laNEAPrecommirids,~(ahn$hiIlg ~ 1

Supreme Ecological CobnCil Of~srortSist
.•.•.... Qf2tindividuals.seAAn' m:ari.advisO' 1,mg.. . ... '." .. "1'1'" " •.g 1 .. ," ''''''~
capacitytothe~ot~~~~k~~,
co~ci1's tnain funftiqrtwquld'be toreview~p-:

.plifationsfor $qppPrtqf.prp~ari4r~r~l'l.
and 'develOpIllfmt a.CtMt1~in~ ~a ofpqllu
tionabatement.

Source: World BAAk,"October1994



3.2.2 Sharing Resources

Resource sharing activities are perhaps a more
obvious and even more readily accepted part of
planning coordination. In general, the coordinat
ing agency assumes responsibility for pooling re
sources for implementing programs and projects.
Usually too, donor funds are committed to pro
jects with clearly defined outputs and reporting
schedules that can be used to assess the level of
resource sharing.

The coordinating role of Ghana's fonner Envi
ronmental Protection Council (now EPA), for ex
ample, has been greatly enhanced because it
shares the funds and resources for the implemen
tation of the Ghana Environmental Resource Man
agement Project (GERMP) with line ministries
and with the Ministry of Agriculture, the Survey
Department, the Department of Game and
Wildlife, and the University of Ghana (EPC, 1992).
Since the launching of the GERMP, the EPA has
enjoyed an increased level of goodwill and coop
eration from these and other agencies primarily
because the fonner Council was able to negotiate
a US$36 million facility (on behalf of the govern
ment) for the benefit of the implementing agen
cies. The real test of the success of these inter
organizational activities will come when the
donor funds are exhausted three years from now.
Will government see fit to disburse funds through
the EPA or any coordinating agency?

3.2.3 Joint Actions

The third type of coordination activity in
volves joint actions. The need for joint action in
environmental management is obvious, but has
proved very difficult to attain in many countries
unless it is linked to resource sharing. For exam
ple, national parks services and forestry depart
ments have had trouble working together in
many countries. In the same way, Crops Services
and Livestock Services, both departments of the
Ministry of Agriculture in Mali have not been
able to work well together. To lay foundations for
successful joint actions, the working groups
should think through joint implementation strate
gies early in the planning process, when policies

and programs are still being fonnulated. Once a
culture of togetherness has been dewloped. it can
then be applied dUring the plan implementation.

Difficulties are also encountered in the lmple
mentation of joint actions between government
ministries and departments/ agencies on the one
hand, and NGOs and private organizations on
the other. Such collaborations can be marred b,' a
lack of trust and threats to autonomy (especially
on the part of private organizations). Only a few
of the strategic plans are currently being imple
mented, and it is too early to draw any meaning
ful conclusions from these. Still, it's obvious that
general program monitoring mechanisms must
be instituted early in the implementation process
to gauge progress in coordination activities.

3.2.4 Conclusions and Recommendations

Conclusions

• Coordination is a crucial factor in ensuring
that all concerned agencies and indh-iduals
participate actively in planning, particularly
during the implementation phase.

• The apex coordination institution must ha,-e
a clear mandate and political support if it is
to perfonn well at both the national and local
le'·els.

Recommendations

• To ensure effective coordination, create a
high-level, inter-ministerial body responsible
for national environmental policy fonnula
tion. Ministers and the political leadership
will all feel committed to implementing poli
cies and actions that they helped draw up.

• Maintain the multi-disciplinary task forcesl
working groups established dUring the
preparatory phase to proYide technical ser
vices during implementation.

• Institutional arrangements should as"ign im
plementation responsibilities and functions to
the line ministries, agencies, and 'GOs that
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have the necessary capacity. The coordination
agency should then devote its energies to pol
icy development and implementation, legisla
tion, public education and awareness, and as
sessment. The experiences of Ghana and The
Gambia support this strategy.

• Establish consultative forum for all con
cerned agencies and ensure regular consulta
tions to discuss and review institutional
arrangements and implementation strategies.

3.3 Issue Three: Political Support

Section 1 of this report discussed the role of
African governments in national development
planning activities since independence. The success
of each of these plans has depended largely on the
ability of the current government to raise the re
sources necessary to implement the plans. How
ever, the over-dependence of many governments
on foreign donors also means that inconsistencies
in donor policies and lack of donor coordination in
the respective countries can be destabilizing.

The political and economic history of African
countries is well known; it has been characterized
by a wide range of negative attributes, among
them instability (frequent military coups), dicta
torships, corruption, one-party rule, and great in
consistencies in policies. Such qualities have not
nurtured the efficiency, clarity, and consistency of
national purpose required to design and imple
ment long-term strategic plans. Although the pre
sent proliferation of strategic planning activities
is closely linked with general macro-economic re
form policies and the emergence of more repre
sentative government across Africa, it is too early
to pass judgment on the ultimate efficacy of these
democratic processes. Recent events in Nigeria
and The Gambia have proven how fragile and
vulnerable elected governments and the overall
democratic process in Africa can be.

Political support for strategic planning, espe
cially institutional arrangements, can be viewed
from a variety of perspectives. With respect to the
NEAP process in particular, it has been estab-
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lished that the national government's under
standing and commitment to the process is cru
cial to the decisions taken on resource allocation
and institutional arrangements.

3.:3.1. Government Commitment to Process

The decision to undertake a NEAP, NCS, or
any other strategic plan is essentially political. In
Ghana, for example, the decision to undertake the
NEAP was taken by the then military govern
ment-the country's top political authority-and
communicated by the Minister of Finance and
Economic Planning to the coordination agency,
the Environmental Protection Council.

Although all such strategies address the larger
issues of poverty and environmental degradation,
the key issues considered tend to be the country's
pdority political issues-whether overgrazing
and land degradation in Botswana, coastal ero
sion in The Gambia, or land tenure and land use
practices in Ghana. By design in NEAP and NCS
processes, these issues are usually brought up for
general, open scrutiny by technical experts. Suffi
cient political commitment to tackle these issues
in open forums is therefore a prerequisite for the
process.

Unfortunately, the political commitment to
strategic planning processes in many countries
has been either short-term or only in the form of
lip service. In some instances, planning activities
launched with fanfare by high-ranking govern
ment functionaries were denied political support
later-for example, at sub-national workshops.
Radical changes in the national political agenda,
may be to blame or a subsequent realization that
the major issues are too sensitive to debate pub
licly. In Botswana, for instance, the key environ
mental problem identified in the NCS process is
overgrazing and land degradation. But overgraz
ing: is a delicate political issue because the small
group of owners of large ranches is highly placed.
Attempts by the NCS Coordinating Agency to
implement the recommendations of the action
plan with respect to overgrazing have yielded
littIe success because the political leadership has
been unwilling to challenge the powerful owners.



The emerging wave of democratic systems in
Africa has had no discernible influence on the p0

Litical commitment to strategic planning, In those
few instances where the planning process was in
progress before the introduction of multi-party,
democratic systems, party manifestoes allocate
~pace to "environmental and natural resource
management" or "sustainable development plan
ning." But these often tum out to be mere win
dow-dressing paragraphs in the documents and
do not represent any genuine commitment to envi
ronmental management. For example, on the eve
of the launch of the implementation of the Kenya
NEAP (November 28,1994) a group of NGOs
threatened to withdraw from the NEAP process,

Box 6. Kenya NGOs Give Ultimatum

ELEVEN Non-Covemmental Organizations
(NGOs) yesterday threatened to withdraw
from the National Environmental Action Plan.
ac<:uSing the Government of allocating to indi
viduals 7,2U.87 acres of forest land.

Representatives of the NGOs said the Gov
ernmenthadUTegularly allocated the land in
SouthWesternMau,~Kitalale, Loitoki
tok, Kaptagat, Bahati, Ngong Bojoge, Eldoret
and Kapchemutwa forests.

accusing the government of \'iolating its commit
ment----expressed in the !\i'EAP-by allocating over
7,000 acres of forest land to indi\iduals for devel
opment.4 This dissent against a shift in stated gov
ernment policy illustrates how acth'e this group of
stakeholders was in the process. (See &l.l 6.1

3.3.2 Understanding the Issues at Stake

Although the political power of vested inter
ests is also a factor, government commitment to
NEAPs, NeSs, and other planning processes wa
wrs largely because understanding of the issues
at stake is incomplete. This understanding can be
interpreted at m'O levels:

1'beyappealed to PresidentMoi to nuJHfy
theaDocations since they posed a threat to the
environment and the country's ecosystems.

The NGOs also demanded a halt to fut1het
allocation of fortst land and regazettementof
forest J,nd'already alJocated to individuals.
They mged the Government to form an incJe..
pendentcommission to monitor, adritrate and
control the use of public propeily.

.. MJftlris.",.,..~ .....will'.. ~c.,"to-.~""""
....~......iii·... · '.' .... '. ""'•..'""" ~.." ..,-.'"

_ &11hz mtAdfM.....
1iJ·.....
'_~theKENGOEx

. Mr. Awod~ said that
il\YiJum.mand Natural~
>. •• decimating the

..-"'witboutexplanatkn

STANDARD,Tuesday.
"p.3
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1. An understanding by individual members of
government and other political leaders of the
meaning and implications of the issues and
themes involved. Ecological principles and other
technical topics discussed in environmental plan
ning documents are not easily grasped by the av
erage bureaucrat without some basic background
in environmental matters. In some instances, for
example, high-level government personnel have
openly confused Environmental Impact Assess
ments (EIA) with Environmental Information
Systems (EIS), especially when only the acronyms
were used. Even when a basic knowledge of the
conceptual issues exists, the potentially important
operational implications are rarely compre
hended readily.

It also bears mentioning that the planning
process often occurs in a highly politicized bu
reaucratic setting where agencies and individual
stakeholders are pursuing departmental or per
sonal agendas. What ends up determining the
outcome of policy debate in such cases, is the ex
tent to which these groups see themselves as win
ning or losing from environmental policies-not
the technical validity of their arguments. For this
reason, the strategic planning process must pro
vide ample opportunity for raising decision-mak
ers' appreciation of environmental management
principles, especially the awareness that activities
in one sector invariably have repercussions on
many other sectors and the overall welfare of the
country.

2. An understanding on the part of government
and political leadership of the linkages between
the various issues and their implications in terms
of both immediate and long-term national politi
cal, social, economic, and ecological policies.
While a few ministers may have a fair under
standing of the often-complex relationships in
volved, the same seldom holds true for the entire
government bureaucracy. In most of the countries
studied, the decision to embark upon the planning
process is usually based on short-term economic
factors. The World Bank's decision to make prepa
ration of a NEAP a precondition for obtaining all
important IDA credits is a case in point. Collective
responsibility for decisions to undertake a com-
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prehensive strategic planning process becomes
highly suspect under these circumstances. Deci
sions are not based on a uniform comprehension
of the issues at stake, so creating an institutional
framework for coordinating the implementation
of the adopted plan is difficult at best.

3.3,,3 Resource Allocation for Institutional
Development

In all the countries studied, those who design
management structures and service schemes usu
ally propose conditions of service for the environ
mental institutions over and above what obtains
for the civil service. The rationale for such extra
requirements is generally the need to promote ef
ficiency by attracting and retaining qualified and
experienced staff during the planning and imple
mentation phases, but it is also to ensure resource
flows to the institution. Environmental agencies
in The Gambia, Ghana, and Botswana, for exam
ple, have been granted higher salaries and greater
allowances than their civil service counterparts.

The allocation of resources by government tra
ditionally takes place through annual (and sup
plementary) budget appropriations. Budgetary
allocations provide for salaries and allowances, as
welJl as development and operational expendi
tures. Resource allocation usually favors the tra
ditionally "productive" sectors-agriculture,
mining, and forestry-and such politically impor
tant social sectors as education and health. A rela
tively new and supposedly "unproductive" sec
tor, such as environment, rarely receives the
consideration that it deserves, and some countries
place such institutions outside the normal gov
ernment administrative sector. Where that insti
tution is a unit or department of a broad-based
ministry (e.g., Guinea, Uganda, and Tanzania), it
often becomes the victim of budgetary strangula
tion as a disproportionate part of the ministry's
financial and other resources flow to departments
held in higher regard.

An analysis of the financial allocations made to
environmental agencies in the countries studied
indicates that a large percentage is spent on staff
salaries. For example, of the total budgetary alIo-



cation of the equivalent of US$54,OOO for the
National Environmental Management Council
(NEMC) in Tanzania in FY 1993, fully 98 percent
was used to pay staff salaries and allowances,
leaving only 2 percent for "projects."

In many countries, the govenunent's allocation
of resources to sustain new environmental insti
tutions that are in no position to generate their
own funds is now in question. Apart from inade
quate financial resources, these institutions often
have difficulty recruiting a full staff because
:;truchlral adjustment requirements call for gov
ernment personnel retrenchment. Institutional
development and performance have thus suf
fered in Ghana, Botswana, and Tanzania, where
national agencies are not allowed to recruit the
additional staff needed to perform mandated
functions.

Given the inadequacies in the allocation of do
mestic resources for the development of environ
mental institutions, govenunents have resorted to
foreign donor support. Of the US$14.5 million
spent on environmental protection in Uganda in
FY 1992/93, for example, as much as 95 percent
was provided by donors.

Unfortunately, this kind of support material
:zes mainly as technical assistance---<:onsultants,
experts and advisors-and equipment, with vehi
des, computers, and other office equipment head
;fig the list. Although all major donor agencies
::-ecognize and express their commitment to help
eng recipient countries develop institutional ca
pacities, these assistance packages are frequently
handed down without much consultation with
these countries about their needs and priorities.
This is particularly common in instances where
recipient governments prepare "shopping lists"
in the form of investment projects as part of their
'JEAP or NCS. In only a few cases (e.g., Benin
and The Gambia), did the NEAP process afford
an opportunity for government and donor agen
cies (through roundtable discussions) to negotiate
on the basis of the perceived priority needs of the
respective countries. For these reasons, donor
contributions to the resource needs of environ
mental institutions in African countries has re-

cently been under scrutiny by both the donor
governments and the recipient countries.

3.3.4 Involvement of Political Leadership

Perhaps the most encouraging manifestation of
political support for em'ironmental management
in some African countries comes from the per
sonal interest and invo!\'ement of the head of
state or other senior members of government. In
Uganda, Ghana, and The Gambia (before the mil
itary take-over). for example. each head of state
personally identified himself with the \rEAP
process by attending launching ceremonies, mak
ing public speeches and pronouncements on en
vironmental matters, and, in the case of the for
mer President of The Gambia. assuming the
chairmanship of the National Environment
Agency. Such high-level involvement not only
provides the clout and visibility that the institu
tion requires, it also helps ensure resource flow
and, to some extent, compliance with em-iron
mental regulations since ministers and ministries
are forced to participate in em'ironmental pro
grams if the head of state interwnes.

3.3.5 Conclusions and Recommendations

Conclusions

• NEAPs, NCSs, and other strategic rlanning
initiatives are national activities that require
the efforts and resources of all parts of the
economy. Government policies have a pro
found and direct influence on the process.
Political commitment to the process IS there
fore crucial. Indeed, the success of the plan
ning process requires efficiency, c1an~', and
consistency of national purpose-all of
which can be best achie\'ed when gOH~rn

ment and political authorities fully compre
hend and embrace the strategies.

• The personal interest and involvement of the
head of state or other senior members of
government is useful and should be encour
aged, Howewr, in \'iew of the unstable polit
ical history of most African countril'5. o\-er
relying on such support can be a mIstake.
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African leaders are frequently removed from
office along with the structures they built
during their tenure. In any event, reliance on
the image and power to ensure action in en
vironmental management is not necessarily
the best approach. Heads of state and minis
ters can catalyze environmental manage
ment, particularly through their support for
private and voluntary organizations. But
they should not be expected, or called upon,
to play the role of a godfather.

• Donor contributions to planning and institu
tional development will probably remain the
main source of resources in many countries.
However, for reasons of national pride
which has been hurt in many cases when
donors unilaterally suspended aid-and in
stitutional sustainability, reliance on donor
funds must be reduced to a reasonable level.

Recommendations

• The strategic planning process must be
launched together with a well-designed en
vironmental sensitization and educational
program for decision-makers and political
leaders. These programs should be short and
should allow decision-makers the opportu
nity to adequately comprehend and appreci
ate those issues involved in the planning
process.

• The national environmental management
process must derive its political support and
legitimacy from due process of law. The insti
tution(s) established to be responsible for en
vironmental management should derive their
authority from parliamentary enactments.

• African governments should make more de
termined and sustained efforts to rely on do
mestic sources of funding for national agen
cies. Options include the creation of a
national environmental fund, with contribu
tions coming from government, local indus
try, individuals, and donors. (See Box 7.)
Governments should re-allocate non-devel
opment funds (such as military spending) to
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the national environment fund. At the same
time, local and sub-national institutions (e.g.,
regional and district governments) assisted
by international and local NGOs should be
encouraged to take responsibility for fund
ing environmental activities in areas under
their jurisdiction through revenue-sharing
arrangements.

.' African governments should review and
rationalize the contribution of international
development assistance to their strategic
planning processes. Donor agencies and re
cipient governments must institute regular
review meetings-apart from annual negoti
ation conferences-to discuss the problems
related to donor intervention.

,. Donors should review their policies, espe
cially with respect to technical assistance,
and commit their resources to longer term
programs in support of planning activities.

3.4 Issue Four: Local and Sub
national Level Participation

Local participation in strategic planning in
volves the national activities of NGOs, indigenous
institutions, concerned individuals, and others. To
date, the preparation of the strategic framework
has been the exclusive responsibility of task forces
or working groups composed of technical experts.
In most of the countries studied, institutions at the
regiion/province, prefecture, commune, district,
and community level played a minimal role (if
any) in the preparatory process. The exceptions
were Lesotho, Malawi, Guinea, and Ethiopia,
whl~re the NEAP and NCS processes involved re
gional and district institutions.

Local participation in environmental manage
ment in general has been widely debated in de
velopment planning circles and constitutes a
major topic of current research (Brinkerhoff and
Kulibaba, 1994; Rugumamu, 1994; and Veit,
1994). Many African planners and politicians be
lieve that the term "local participation" has be
come an empty catchword, one used to create a



Box 7. Financial Provisions for Environmental Management

1. GHANA:&rrironmentalPl'Otedion Apncy Ad., 199&

Part ill: National Environment Fund
Section .16.(1) 1'het'e.shaJlbe·establisht;!dby this Ad a fund Iobe.known as the National EnvinJlmlll!Rt

Fund.
(2) The~ of m()ltef for the Fund shall be:

(a) grant5koJl\ government for the protection or imptPvemem ofthe enviromnent;
(b) levies col1ectedby the Agency in the~ bE its functions;
(e) donations from the general public, institutions and organizations;
(d) gifts.

Section17. Monies from Fund shall be applied for:
(a) envimmnerltal education of the generalpublic;
(b) research. 'studies and investigationue1ating to the functions bE the AgertJ:y;
(e) human resource development

2. UGANDA: EnvirOnment ltbnagement Bill, 19M

Part XlI (1) There is lleft!by established the National BrmrolUllenl Fund
(2) The sources bE Fund shall consist of:

(a) disbursement from Government;
(b)aH fees charged under this statute;
(e) any fees prescribed for any service offereclbythe Authority;
(d) any fi:nesmllected as a result of the breach bE the provision bE this statule.••;
(e) gifts, donations and other voluntary ront:ributions to the Fund made fmm any

sources.

3. TAN'ZANlA: NationalEltvinmment Management Act..198S

(b)

(e)
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laudatory but false impression that local stake
holders have been consulted extensively in deci
sions affecting the management of the natural re
sources upon which they depend.

The true involvement of representatives of
resource users in the planning process would
contribute to equitable and sustainable develop
mentby:

• capturing indigenous knowledge, skills,
and experience in relation to resource
management;

• relating general environmental concerns to
specific local contexts;

• developing local institutional capacity to
identify needs and implement programs;

• informing local leaders about the planning
process and its policy implications; and

• challenging and revising the inaccurate as
sumptions of policy-makers.

3.4.1 Decentralization Policy and the
NEAP Process

Detailed studies of the decentralization policy
in the context of the NEAP process in Ghana and
Uganda have been conducted (Veit, 1994; 1993).
In these and other countries, the devolution of
overall management responsibilities to sub-na
tional institutions was part of the national macro
economic policy. Decentralization is viewed as an
effective means of investing overall planning and
management authority and responsibility with
the people who own and utilize resources as well
as local institutions. However, this commendable
idea-which has been elaborately planned and
executed in some countries-has failed to pro
duce the expected results.s

In most African countries, the machinery of
district and local government administration has
been designed to facilitate peoples' participation
in development, but most local government ad
ministration continues to be controlled by the
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central government, which distributes the vital
resources. To make amends, the new decentral
ization policies being adopted in Ghana and
U~janda, for example, are therefore geared to
ward investing local institutions with broader
power, including revenue generation, planning
and implementation of development activities,
and environmental management.

Decentralization policies have had a minimal
impact on the environmental strategy process in
most countries. At fault are three major con
straints: (1) differences in economic policies and
resource endowments; (2) lack of access to techni
cal support for development planning and imple
mentation; and (3) differences in socio-cultural
needs and ecological realities (Veit, 1994). How
ever, through concerted efforts among the NEAP
Secretariat in Uganda and both foreign donors
and government ministries and departments, the
decentralization of environmental planning and
m,magement has become a cornerstone of the
NEAP. By building on the government's overall
decentralization program, the NEAP Secretariat
provides specific guidelines and options for tak
ing environmental management to local govern
ments including planning, by-laws, financial re
sources, and information. In addition, the NEAP
Secretariat is providing project assistance for local
implementation. Veit (1994) concludes that not
only has the Ugandan NEAP addressed issues of
decentralization for environmental management
in more detail than its counterparts in other Sub
Saharan African countries have, but the NEAP
Secretariat has also taken the lead among govern
ment agencies in strengthening government
below the district level.

In contrast, the Ghanaian government has em
barked upon a decentralization program -de
volving 22 central government functions to newly
created District Assemblies-described by the
World Bank as perhaps Africa's most ambitious
(World Bank, 1993). Enthusiasm for the exercise
paled, however, when the reassigned responSibil
ities to local agencies exceeded their financial and
institutional capacity. Although the NEAP
process was initiated in the same year as the de
centralization program, no conscious attempt was



made to devolve NEAP activities to the districts
even though some activities were to be imple
mented there. The EPA did prepare district-Ie\'el
guidelines for environmental management, how
ever, and this document was subsequently used
as a training manual for District Assembly per
sonnel throughout the country. Also, EPA's re
gional offices are structured to provide access to
the districts.

Apart from these two countries, all the other
national environmental plans refer only generally
to local participation and make few specific links
to decentralizing planning and implementation.
In Botswana, for example, although the district
councils have appointed Environmental Liaison
Officers (ELOs), the Coordinating Agency has not
been able to establish any direct and eHective
working relationships with the ELOs.

3.4.2 National Ownership of the
Planning Process

Strategic planning processes, particularly
NEAPs, have become requirements or condition
alities for development assistance credits and
grants. To satisfy these requirements, some coun
tries have emphasized the investment programs
at the expense of the planning process. Others
have rushed to produce their plans to meet exter
nal deadlines. For example, Kenya's NEAP was
produced in less than a year to meet a hard and
fast deadline imposed by donors. Whenever the
t'nvironmental planning process has been modi
fied or abridged in response to such outside pres
sures, the degree of national "ownership" of the
process, and especially the end product, is com
promised commensurately.

If natural resource management strategies are
to contribute to national development, the coun
try must feel that it "owns" the planning process.
Accordingly, the environmental planning process
should be made part and parcel of the overall de
velopment planning process, be well entrenched
in the country's political and administrative sys
tem, and encourage the active participation of
!,Tfassroots stakeholders. If NEAPs, NeSs, or other
strategic plans are to have any lasting influence

and be sustainable, they must be based on in
country initiatives (including local-lewl rartici
pation) and not be imposed from outside.

Although most African NEAPs ha\'e been de
scribed as "demand-driven" and ha\'e been pre
pared with considerable help from in-eountry na
tionals (Falloux and Talbot, 1993), all the case
study countries covered here consider their
NEAP as primarily a \Vorld Bank/IDA condition
ality. In this regard, World Bank Operational Di
rective 4.02 has created much controvers\'-and
considerable animosity-throughout Sub-Saha
ran Africa,

Since 1987, the World Bank has encouraged
borrowing gowrnments to prepare and imple
ment l\.'EAPs and oHered support for the exercise.
Bank procedures stipulate that the Bank's role in
preparing and implementing a 1\'EAP is Frimarily
supportive. In prinCiple, "the go\-ernment is re
sponsible for Environmental Action Plan (EAp)
preparation and implementation; the Bank's role
is primarily to provide advice and help arrange
technical assistance for the government" (Section
2(b) of the Bank's Operational Directive), In prac
tice, the degree of Bank involvement generally de
pends on the government's capacity to design and
manage the planning process. 1\'orrnally, it is
dominated by experts hired to produce reports,
which eHectively eliminates input from indige
nous groups and indh'iduals. In a few countries,
the Bank's participation in planning is seen to
have advanced well beyond the provision of ad
vice and technical assistance to include owrt pres
sure and explicit directives on how and when to
prepare the plan, As an example, the Bank com
pelled IDA governments to complete thelr :--';EAP~

by June 1993, Further difficulties stem from imple
mentation schedules that are contingent upon the
availability of funds, a condition also controlled
bv the Bank and other donors. For these and other
reasons, the World Bank has been accused in
many NEAP countries of imposing conditions
that preclude recipient countries from assuming
ownership of the strategic planning process,

Two practical ways of enhancing national
ownership of the planning process are: (II using



multi-disciplinary teams of experts from appro
priate agencies within and outside government in
the preparatory process; and (2) taking into ac
count the views and experiences of interested
parties, including NGOs, obtained through broad
public participation. In Ethiopia and Guinea,
multi-disciplinary teams of local experts suc
ceeded in internalizing the planning process. The
use of external consultants in planning was lim
ited to such esoteric areas as environmental law
and economics or environmental information sys
tems. The NEAP process has also encouraged the
emergence and growth of indigenous consultancy
groups and networks of experts, such as NESDA,
which provide specialized services in pollution
control, environmental education, institutional
development, EIA, etc.

Local participation in planning has been mini
mal--except in Ethiopia and Lesotho, where
plans originated in the districts. In most coun
tries, local groups and individuals did not take
part in the working group or task force activities,
which include problem identification, synthesis,
and draft plan preparation. However, a consider
able amount of consultation with local-level
groups and individuals took place during the se
ries of country-wide workshops that formed the
strategic planning process in most case-study
countries. The missing link is therefore local par
ticipation in the preparatory process-the entry
point at which vital indigenous knowledge and
experiences could be useful in identifying and
prioritizing problems and issues.

With respect to both local participation and
the planning process, it must be pointed out that
first-generation NEAPs and NeSs-in Madagas
car, Ghana, Mauritius, Lesotho, Zambia, and
Zimbabwe -revealed lessons of use in later ex
ercises. For example, convening district work~
shops helped these countries to avoid conflict by
integrating local perspectives into the planning
process early on, so Uganda and Tanzania fol
lowed suit. And experts from Ghana and
Lesotho applied the lessons learned in their
countries about institutional arrangements to
help their counterparts in The Gambia, Uganda,
and Kenya.
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3.<1.3 Non-Governmental Organization
(NGO) Participation

NGOs are the fastest growing category of pri
vate organization in Africa. Each of the countries
studied has dozens of active local NGOs that are
typically affiliated under the umbrella of a single
national-level organization. A few international
NGOs also have branches in some African coun
tries. While NGOs in Latin America have been
the driving force of a vibrant environmental
agenda for over a decade, African NGOs are just
beginning to consolidate their ranks. NGOs have
tremendous potential for participating in the
strategic planning process, especially now that
donor agencies are turning to them as agents of
local development. An estimated 10 percent of
development aid worldwide-US$8 billion-is
now channeled through NGOs. According to a
report published in Newsweek (August 1, 1994),
the United States disburses nearly a quarter of its
foreign aid through NGOs because, according to
Carol Lancaster, Deputy Administrator of
US-AID, "not only do they help us implement our
programs, they strengthen civil society by work
ing with indigenous groups." Although Lan
caster's statement refers primarily to U.S. NGOs,
it typifies the expanding view that donors, in
cluding USAID, now have of NGOs as vehicles of
popular participation. As a result, northern
NGOs are increasingly collaborating with their
developing- country counterparts to improve
participation in local activities.

[n three countries-The Gambia, Guinea, and
Kenya-NGOs actually helped the NEAP. Their
comparative advantage is reflected in the plan
documents, particularly those sections dealing
with decentralization and grassroots participa
tion. In those countries where NGOs were con
sulted during the process, they were very vocal at
the country-wide workshops at which draft plans
were discussed, and their views and suggestions
were useful in redrafting the final documents. In
Tanzania, a separate workshop was organized to
air local NCO views of the draft plan.

Most indigenous NGOs have focussed on such
community activities as health and education,



small-scale agriculture, food processing, and tree
planting. With the support of more established
international NGOs, several indigenous groups
arE': now getting into natural resource manage
ment (NRM) projects, especially the development
of community-based resources management
plans to support increased food production, af
forestation, and soil-erosion prevention.

Some strategic plans have specific provisions
for NGO participation in the implementation
process. Kenya, Tanzania, and The Gambia, for
example, have allocated funds for community
level activities that are to be channeled through
NGOs. While these developments are encourag
ing and should be promoted, a few issues need to
bE resolved to enhance the participation of NGOs
in strategic planning.

The first relates to the capacity of NGOs vis-a
vis their expected role in the planning process.
While there is no argument that indigenous NGOs
have valuable perspectives that enable them to
play critical roles in this process by criticizing and
lobbying governments (see Box 6), providing insti
tutional support to the grassroots, and catalyzing
local resource management activities, most lack
the management skills and technical expertise
needed to do this effectively. Most NGOs are sim
ply too small or too new to play more than a
minor role in planning and should not be favored
at the expense of experienced public institutions.

Second, the traditional image of NGOs as
lobby and advocacy groups doing battle with in
appropriate or inequitable government policy
and action is no longer valid. NGOs are now
partners in development that emerge (particu
larly in rural areas) when government withdraws
or fails to meet local needs. Strategic planning
processes should therefore provide ample oppor
tunities to define and improve government-NGO
coordination, vis-a-vis local participation.

3.4.4 Planning and Implementation
Instruments

Local participation in planning presupposes
that the necessary policy instruments (e.g., by-

laws and fiscal policies) are or soon wiU be devel
oped to support it. In most African countries, the
legal systems are only now beginning to be over
hauled. Legal authority continues to be vested in
central government and local authorities deri\'e
their powers through local laws on sanitation,
revenue collection, land tenure, etc.

Generally speaking, these legal prO\-isions are
inadequate, uncoordinated, and inconsistent with
modem planning practices. In all the countries
studied, therefore, a major objecti\'e of strategic
planning is the creation of a framework of na
tionaI laws and regulations, policy guidelines.
and relevant institutional frameworks to support
the process. In Kenya, for example, Tl statutes
have been identified as relating to em'ironmental
management and conservation. These are being
harmonized and consolidated under the ~EAP.

Decentralization in most countries has also af
forded an opportunity to redefine the instru
ments that the sub-national institutions \\"ill use
to perform their new roles. In Ghana. for exam
ple, the District Assemblies are now empowered
to enact by-laws covering all the activities within
their jurisdiction. Gowrnment fiscal policy-mak
ers haw also worked out re\'enue-sharing mecha
nisms to facilitate the transfer of funds from the
central gm'emment to the districts and, hence. to
promote self-sufficiency. In generaL the empow
erment of local institutions has been recognized
as critical to their effective participation irI, the
strategic planning process, though it is too early
to expect dramatic improvements.

3.4.5 Conclusions and Recommendations

Conclusions

• In many African countries, central gm'ern
ment's pervasiw influence makes it difficult
to ensure the compatibility of strategic plan
ning and decentralization. Decentralization
as a policy im'oh-es sewral organizational
arrangements within government. Where
devolution is the adopted approach, respon
sibility for a range of multi-sectoral opera
tions is generally assigned to decentralized
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government agencies. This move makes
strategic planning easier in principle, but
NEAPs and NeSs have yet to fully utilize
the potential of decentralization policies to
involve local institutions adequately in the
planning process.

• Involving multi-disciplinary expert task
forces or working groups in the preparatory
process is a good way to ensure their contin
ued participation in implementation later
important since their acumen and expertise
can help the strategic planning process ad
just to changing local conditions. In many
countries, however, these task forces and
working groups have been disbanded.

• Current legal structures don't accommodate
stakeholders' rights or facilitate the resolu
tion of conflicts between stakeholders and
state institutions.

Recommendations

• Decentralization in Africa should be progres
sive, flexible, and responsive to local cir
cumstances. It should also be accompanied
by capacity building, especially in manage
ment and accounting skills, policy analysis,
and increased general knowledge about
government structures and procedures.

• Governments should create opportunities
for stakeholder participation and make
sure they are used. Practical action should
be pursued at different levels to (i) involve
all affected groups and stakeholder repre
sentatives in designing the process, (ii) in
corporate local knowledge and practices
into the design and implementation of poli
cies and projects, and (iii) utilize new ca
pacities and coordination mechanisms to
monitor plan and program performance at
all levels.

• Governments should involve the private
sector, (e.g., industry, and commerce,) in all
stages of the planning process. Along with
grassroots organizations and NGOs, private
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sector groups and individuals should be
invited to help formulate, implement, and
review all phases of strategic planning.

• Local networks and linkages should be
strengthened to make them more accountable
to those they serve. This will make it easier for
local institutions to participate in planning.

3,,5 Issue Five: Donor Support

The contribution of donors and lending agen
cies to development in Africa has been on the in
crease since the 1960s. Now it is a permanent fea
ture of the operating budgets of many African
countries. Grants and loans continue to sustain
many Sub-Saharan African economies, and bilat
eral and multilateral donors provide the bulk of
the funding for preparing and implementing
sb:ategic planning. Most strategic plans have been
introduced by international organizations as con
ditions of continued funding and so some coun
tries merely translate donor prescriptions into de
velopment plans.

In any event, many countries show no signs of
being capable of extricating themselves from this
dilemma, which they usually blame on the global
economic situation, but which also traces back to
poor economic management by African govern
ments, especially to expenditures on non-devel
opment activities. (Some more appropriate meth
ods of donor support for strategic planning are
discussed below.)

3.5.1 Technical Assistance

Ideally, national strategies should be devel
oped and directed with local needs and percep
tiems in mind, be under local control, and be read
ily adjustable to changing circumstances. These
conditions are most likely to be realized if the
process is internalized and most of the experts in
volved are in-country nationals. In many of the
countries, especially Guinea, Kenya, Ethiopia,
Ghana, and Zimbabwe, strong local direction and
participation has meant minimum reliance on
outside experts.



Traditional technical assistance-whereby
donor agencies provide experts to participate in,
or in extreme cases, undertake project prepara
tion and implementation-has generated palpa
ble dissatisfaction in many African countries. This
is completely understandable. Of the $12 billion a
year that donors spend on "technical assistance,"
an estimated 90 percent goes to foreign experts
(Newsweek, August 1, 1994). This approach does
not nurture national talent and can even discour
age it.

Donor conceptions of technical assistance are
gradually changing, however, partially in recog
nition of recipient country sentiments. Only a few
specialists (usually called "technical experts")
were used in each of the case-study countries,
and they functioned primarily as catalysts and fa
cilitators. In their place, nationals were hired to
work on the environmental strategy using donor
funds.

The German technical aid agency, GTZ, has
encouraged German consultancy firms seeking
Africa-based contracts with the agency to recruit
Africans with the assistance of NESDA. Such ini
tiatives promote capacity development, reduce
the use and influence of foreign experts, and help
the country internalize the process.

3.5.2 Coordination and Continuity

The priorities of each donor agency are deter
mined by the government of the donor country.
These priorities are rarely the same from country
to country, various donors commonly operate at
cross purposes in a particular country. Indeed, a
major weakness in the programs of the donor
agencies is a lack of coordination. Coordination is
essential to ensure that whatever assistance is
a"ailable is channeled into areas where it will
have the greatest positive impact.

In addition, most donor assistance is time-spe
cific, but is not necessarily synchronous to the
strategy's time frame. When local resources can
not be mobilized to bridge any gaps, lack of conti
nuity can distort or derail planning. Similarly, a
donor often decides to fund projects in many sec-

tors without attempting cross-sectoral coordina
tion. Where pick-and-ehoose funding is the norm,
NEAPs and NCSs can disintegrate as essential
component projects go unfunded.

Lack of coordination generally results from
competition among donor agencies. Coordination
can be initiated by one of the agencies; within the
UN family, this role was the exclusi"e responsi
bility of the UNDP, which has the adnntage of
being represented in almost eHry country in
Africa. But in recent years, the World Bank
(though strictly speaking not a donor agency),
has increaSingly assumed the role of a coordina
tor, at least in NEAP countries where it has "har
monized" donor resources with priority projects
identified in the im'estment plans, This approach
worked especially well in Ghana and The Gam
bia, where donors helped each other identify the
projects each wanted to support,

At the nationalleHL donor coordination can
be organized by either a local government or a
non-governmental agency-if it gains the com
munity's confidence. In Guinea, for example, the
local NGO, Guinee Ecologie, successfully coordi
nated donor contributions in the preparation ot
the NEAP document. An even more illustrative
case is Ethiopia, where gO\'emment has forced
donors to accept the coordinating role of the :XCS
Secretariat. As a result, donor support for em'i
ronmental activities in Ethiopia is pro,'ided
within the framework of the :XCS,

In Zimbabwe, on the other hand, there was
total lack of donor coordination. The eXDP
sponsored an implementation planning frame
work study, which ,",as later reviewed by l-:XEP.
The IUCN then sponsored an XCS implementa
tion study while the World Bank encouraged the
government to pursue a NEAP. Lack of coordi
nation also results in duplication of efforts: as a
result, governments spend scarce resources
preparing successive planning documents. For
example, NEAPs frequently cowr the same
ground as NCSs or Tropical Forestry Action
Plans in part because the~' have all been pre-.
pared in response to different donors' require
ments and priorities.
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Lapses in continuity often reflect a lack of
donor coordination. Commonly, donor supportis
"lined up" at the beginning of the planning
process. Problems ensue when the process out
lasts donor funds. Unless extensions are negoti
ated, projects and project personnel are aban
doned in midstream since few national
governments can provide the appropriations
needed to continue. In Uganda, the donor funds
for the NEAP Secretariat were exhausted in April
1994, a few months before the planning phase of
the NEAP process was completed. Fortunately,
fresh grants were negotiated, but meanwhile the
fate of the staff was left hanging. Continuity
lapses in donor support can also result from
changes in political circumstances. For example,
USAID support for an Agriculture and Natural
Resources project in The Gambia was suspended
following the military coup in July 1994.

3.5.3 Donor Conditionalities

Most donor and lending agencies impose con
ditionalities, whether explicit or implicit, in grant
and loan agreements. Recently, donors have
tended to link grants and credits to economic lib
eralization, political pluralism, and sustainable
development. Most protectionist and state-led
economic systems have not promoted develop
ment on a sustained basis, and these conditionali
ties have contributed to a move in many African
countries away from planned socialist economies
with large subsidies and protectionist policies
and toward open-market systems.

Although conditionalities come under attack,
they have brought about much-needed policy
changes in many African countries. On the one
hand, they help promote rational politicat eco
nomic, and ecological policies. (The World Bank's
intention in introducing environmental planning
as a prerequisite for IDA and IBRD loans is ex
pressed in its Operational Directive 4.02.) On the
other hand, overly rigid deadlines, specifications
of project outputs, and reporting schedules are not
always in the interest of the recipient countries.

Although the World Bank and IMF condition
alities pushed many African governments to
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change, local citizens' groups have also recog
nized the failure of state-led development strate
gies and advocated reforms on their own. As a re
sult, in many African countries, there are now
effective internal constituencies for reform.

3.5.4 Conclusions and Recommendations

Conclusions

• Donor grants and credit facilities have be
come a major factor in promoting and sup
porting national strategic planning processes.
Donor funds and credits have been used in
all the case-study countries in formulating
and implementing these plans. This trend is
likely to continue in spite of the shortcom
ings identified with this kind of funding.

• Donor support in particular, and interna
tional cooperation in general, is essential in
developing the capacity for environmental
management. But mutual understanding
and agreement between donors and recipi
ent countries with respect to priorities and
policies is critical.

• A shift is needed in donor policy to accom
modate changing circumstances and re
quirements in recipient countries. In partic
ular, donors must appreciate African norms
and values, culture, and heritage as major
influences on definition and management of
the environment.

• Lack of continUity and uncertainty associ
ated with external funding can be an over
whelming constraint in relying on such
funds for national programs. Grants and
loans tied to project outputs, for example,
do not respect the planning process.

Rf!commendations

• Donor intervention in strategic planning
should not be considered permanent, but
should instead be geared toward support
ing priority development activities. Donor
support should create an environment that



will discourage a "brain drain" from recipi
ent countries.

• The principles of collaboration and coordi
nation between and among donors must be
re-evaluated with the need for flexibility in
relations with African countries in mind.

• The arrangement between the donors and
the recipient central governments should
make more explicit provisions for true
stakeholder participation in all stages of the
project cycle through local consultations
and information dissemination. More open
ness in funding is needed, among both
donors and recipient governments.

• Donors must be prepared to support long
term projects that may not produce immedi
ate results while recipient countries should
not consider such investments a permanent
source of budgetary support. African gov
ernments should pursue economic reform to
improve national economic performance
and reduce their dependence on donor
funds.

3.6 Issue Six: Capacity
Development

A shortage or lack of trained manpower and
requisite material and financial resources persis
tently constrain efficient environmental manage
ment in African countries. As a result, the institu
tional development components of strategic plans
are often designed to build working capacity
within the institutions and their staffs.

In the context of environmental management,
capacity development answers a society's need to
identify and solve its environmental problems. It
includes training and educating, as well as orga
nizational and institutional development. It is
aimed at abilities in different areas and at differ
ent levels and is highly dependent on prevailing
politicat social, and economic conditions. Capac
ity needs to be built in the corporate sector, as
well as among NGOs and communities.

Wide-ranging activities can be used to
strengthen environmental institutions. These in
clude the following (GECD, 199-l}:

• Training and human resources develop
ment-The most common manifestation of
capacity development in Africa, this in
cludes academic programs in higher institu
tions, short-term (refresher} courses, and on
the-job training.

• Definition of institutional mandates-If
the roles and responsibilities of central gov
ernmental ministries, central and local gO\'
emrnent administrati\'e bodies. and govern
ment and NGOs and the pri\'ate sector are
clarified, all stakeholders can better under
stand and fulfill their respective environ
mental and social responsibilities.

• Improvemer n internal management sys
tems-This includes making institutional
organizational structure, budgeting and au
diting systems, and internal communica
tions systems more accountable and "trans
parent."

• Definition of organizational objectives
Linkages between strategic goals and activi
ties, as well as institutional goals. must be
clearly defined. along with methods for in
tegrating the various em-ironmental, social.
and economic perspeeti\·es and objecti\·es.

• Allocation of resources-Resource alloca
tion on the basis of roles and priorities is
crucial to ensure institutional efficiency.

Given the limited resources a\'ailable in most
African countries, the effectiveness of these acti\'j
ties can be best ensured by a judicious combina
tion of measures designed to achieve cost-effec
tiveness, efficiency. and progress. The overriding
concern, however, should be good performance
the ultimate goal of capacity building.

In many countries. capacity dewlopmenl has
been viewed narrowlv as formal education.
Under the traditional narrow approach, man\'
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other elements that are vital to a wide-ranging,
multi-sectoral activity, such as environmental
management, are neglected. Even within the in
ternational community, only recently-through
the CAPACITY 21 program-has it been given
serious attention outside the formal educational
system. From now on, capacity development
should be viewed as an ongoing dynamic process
that gradually increases an agency's or organiza
tion's ability to play an influential role in a
changing institutional environment.

During the design stage of the strategic plan
ning process, the technical experts in each of the
case-study countries became aware of the lack of
expertise in such key areas as management, lead
ership skills, resource mobilization, negotiation
skills, advocacy, financial accounting, and evalua
tion and monitoring. While some of these skills
can be easily acqUired through short-term formal
training, others require much more extensive
training and hands-on experience, and it is gener
ally counterproductive to separate formal from
informal learning.

Capacity-building activities figure promi
nently in the action plans of most of the case
study countries. Part of institutional development
programs, these activities are biased toward pro
viding technical expertise. In Ghana and The
Gambia, where NEAP implementation is under
way, however, considerable attention has been
given to leadership and management training in
the lead agencies and the other implementing in
stitutions. Private sector institutions in Ghana
provide regular courses in management and con
flict resolution. The GERMP has also provided
leadership and management training for person
nel in the apex institution and its collaborating
agencies.

One way of ensuring that critical skills that
cannot be found in-country (e.g., negotiation and
conflict resolution skills) are easily and cheaply
acquired is to enter into "twinning arrange
ments" with outside institutions capable of pro
viding the necessary training. Instead of the con
ventional practice of sending personnel from
African countries for academic training in foreign
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institutions, operational arrangements between
African institutions and relevant foreign counter
parts ensure prolonged contact between trainers
and trainees and between the institutions as well.
In one successful twinning arrangement between
Ghanaian and United Kingdom institutions, for
instance, leadership and management skills and
expertise in Environmental Impact Assessment
techniques and procedures were shared.

3.6.1 Conclusions and Recommendations

Conclusions

• A major weakness of institutional arrange
ments for environmental management in
Africa is that of capacity. Neither the institu
tions responsible for managing the planning
process nor the members of government,
political leaders, and civil society firmly
grasp (and thus effectively support and par
ticipate in) the planning process.

• Capacity development activities in most
African countries are presently designed
with a narrow focus on sectoral needs,
which helps entrench sectoral thinking, even
among the staff of coordinating institutions.
Capacity-development programs should
therefore provide opportunities to reduce or
eliminate sectoral thinking and action.

• Capacity development programs should not
be limited to the privileged elites in national
institutions. Indeed, arrangements for bring
ing the facilities to the attention and benefit
of the broad masses of stakeholders whose
personal perceptions, experiences, attitudes,
and choices constitute the decisive factors in
national level efforts to manage the environ
ment are vital to success.

Recommendations

• Government should build national capacity
by establishing a functional institutional
network of all agencies involved in plan
ning. Support should be provided to the
task forces and working groups to establish



functional relationships among the multi
sectoral programs they represent.

• Capacity-development training should be
extended to embrace those critical skills that
will facilitate integrated management and
should involve decision-makers through
seminars and shorter courses_

• Pilot projects should be designed and imple
mented to demonstrate sound environmen
tal management and help build local capac
ity. The pilot projects should be designed in
consultation with local communities so as to
reflect their priorities and experiences.
strengthen indigenous en\-ironmental ex
pertise, and raise public awareness.

Box 8. Key Constraints in Designing Institutional Mechanisms for Environmental Management in
Africa

5. Environmental awareness in general and an
understanding of national poticies ofenvi
ronmental management in particular are in
ordinately low due to lack of information
and the low level of education of the general
public.

6. The inadequacies of institutional arrange
ments are exacerbated by serious shorlages
of skilled. manpower and experienced staff,
an absen<:e of adequate training fadlities, in
sufficient staff incentives and low pay, and
counterproductive government policies and
legislation. As the rountry studies indicate,
governmentpolicies often hamper institu
tiona! development by undermining morale
and management capacities.

2. To date, legal regulations have been used as
the main tools of environmental manage
ment, and these are usually limited to single
sectors, such as agriculture, industry, water
resources, urban sanitation. Since they are
applied primarily to generate revenue, they
often encourage corrL!p1ion. Cross-sedoral
environmentalpolkyformulation and Un
plementation.generanyrestricted to~
tral governmentinstitution&, whidt typiciilly
lack implementation and control capacities.

Although their manifestations often assume
different forms, the six key issues of institu·
tiona! arrangements identified in the case stud·
ies (and discussed. above) present six common
and prevalent constraints found in institutional
structures throughout Sub-Saharan Africa.

1. The institutional capacities of national gov
ernments for environmental policy formula
tion and management are inadequate.

7. The poJideaofdoaor agendes inadverb!ntly
bincIer.OJ' discourage locaI·institutional.
~DOnor funds are provided to
supportspecific sectoralprojeds oveI' a lim
ited time.·Given this restriction. cros&-feltil-

3. Central~ lUI.·...•. •..lIIl.·.•• I.t~are~' i:.Ialtiortamonginstitutions working in other
ally insenlJiiri'ti)·theperiJ-ves amlp- '.i"'8edorI.UmW
~of.' '. ." · "local-level..,··.•.••.• ···".. "'-..~
tutions and ' '.' -hluding . ")-;~£_ .o ..~ 15 .»inbiIaIeral
non-goverJU11et\t8}·organi¢ations and lnb'- .; ;.~""""""Jliill fuRding. a180 had
mal groups. "fi:\~deveJop-

".".. "'lIedulica1t!1lpe11S- around
4. Environmental.~~traditiolllllly '-=,.~""c. oI"praject, C8Rl1Ot

been handled On apiereMeai,readive, or ••""", .. Capedty-building
curative basis, using sectoral approaches. contributions.
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• To help ensure the success of local capacity
development, adequate and relevant train
ing should be provided for extension agents
who work with local communities.

• Resources for program implementation
should be allocated for strengthening the
delivery capacities of formal and informal
training institutions. Cost-effective links,
such as twinning arrangements, should be
established between national and foreign
institutions.

• Policy analysis and research skills training
needs to be provided in the appropriate
institutions.

Given these widespread and debilitating con
straints facing environmental management (see

Box 8), new initiatives for comprehensive ap
proaches are clearly required. This need is being
addressed in strategic planning processes cur
rently under way in many African countries.
Establishing and strengthening national institu
tional capabilities for environmental manage
ment, however, is a lengthy, complex, and expen
sive process of experimentation and adaptation.

In each of the strategic planning processes cov
ered in this report, attempts were made early in
the process to address institutional arrangements
and capacity building. Some proved successful in
helping to overcome historical constraints while
others failed. But both successes and failures
point the way toward more effective solutions
and initiatives, as the next section shows.

Notes

1. Principle Seven of the Stockholm Declara
tion encouraged governments to assign appropri-
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ate national-level institutions with the task of
planning, managing, and controlling the environ
mental resources of their states so as to enhance
environmental quality.

2. In Ghana, for example, the government ap
proved the NEAP and the recommended institu
tional arrangements in 1992. However, in 1993,
just as implementation of the NEAP took off, a
new government created a Ministry of Environ
ment. The ensuing confusion over mandates and
responsibilities delayed implementation for about
one year.

3. The EPC of Ghana is structured into major
operational areas called networks. These networks
deal respectively with technical services, monitor
ing and assessment, inter-sectoral issues and ad
ministration, and human resource development.
The Tanzania NEMC is divided into Directorates
as follows: natural resources, pollution preven
tion and control, environmental education, re
search and documentation, and administration
and finance.

4. The land allocation issue subsequently be
came a major national debate as other concerned
groups joined the protest. The Minister of Na
tional Resources and Environment was eventu
ally forced to make a public statement on the
issue denying the accusations.

5. The best example is found in Ghana where
in 1988 the government embarked upon an exten
sive program of decentralization whereby 22 cen
tral government ministerial or departmental
functions were devolved to district assemblies.
Implementation of the policy, however, has not
matched the enthusiasm and expectations mainly
h"cause the reassignment of responsibilities has
exceeded the financial and institutional capacity
of the district assemblies.



4. Implementing Environmental
Management Strategy Plans in
Africa-An Agenda

The preceding discussion of institutional
mechanisms for environmental manage
ment in Sub-Saharan Africa mainly reflects

the experiences of the first (or formulation)
phase of strategic planning. Although NEAPs
were introduced in the late 19805, only five
African nations have begun implementing the re
lated investment programs: Madagascar, Ghana,
Burkina Faso, The Gambia, and Mauritius. (A
few countries have ended planning with the
completion of a written document, emphasizing
the investment plan at the expense of the plan
ning process.)

Several caveats and imperatives emerge from
"tirst generation" environmental strategies in
Africa, as well as from implementation strategies
designed for "green plans" elsewhere. First, it
bears repeating that the success of an environ
mental management strategy ought to be judged
by the improvements it makes in environmental
quality and other targeted outputs. Far too many
excellent development plans gather dust on office
shelves because they could not attract the re
quired funding. With the support of donor and
lending agencies, governments should therefore
commit to implementing highly promising envi
ronmental management strategies and to ad
dressing key implementation issues expliCitly
during strategy formulation.

Second, overly ambitious targets may not be
achieved. Finding funds to cover a long shopping
list of projects may prove impossible.

Third, much can be achieved without foreign
funds, especially through realistic internal poli
cies, resource allocation, and priority setting.

Fourth, successful implementation depends on
the cooperation of other organizations (e.g.. gO\'

ernment ministries and departments, private sec
tor groups, NGOs, and local institutions). If the
lead agency doesn't mobilize the cooperation of
these partners, no action is likely,

Fifth, current political support for the plan
ning process has resulted primarily from interna
tional pressure, especially from F\'CED 2nd the
World Bank conditionalities. This support may
wane with the emergence of other more pressing
national and international issues, In two pioneer
ing NEAP countries-Madagascar and Ghana
political and economic changes han hindered
implementation of the I\"EAPs.

An Implementation Agenda based on clearly
defined priorities should be designed during the
planning process, It should focus on providing
support programs that enhance the environmen
tal management program's prospects of success
through capacity building and institutional de
velopment. Support programs should address
cross-sectoral issues and highlight programs and
projects that demand immediate action to ensure
success early in the planning process. These in
clude institutional and legal framework, capacity
de\'elopment, standard setting, and monitoring
mechanisms. Six specific goals deserw emphasis:
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1. Ensure that a credible central coordinating insti
tution is in place. This institution should have
a clearly enumerated legal basis, well-de
fined functions and responsibilities, conspic
uous and broad-based political backing, and
adequate human and financial resources.

2. Build bridges with other organizations. Key
here are creating political support for the
planning process, the decentralization of au
thority, NCO participation, and donor coor
dination in funding. Further, all stakehold
ers must be involved in the preparatory
phase of the planning process.

3. Meet the training needs required for implemen
tation. A training needs assessment for the
lead agency as well as the collaborating in
stitutions should be carried out as one of the
first implementation activities. Certain key
skills such as management, leadership,
negotiation, and conflict resolution must be
provided from the very start, and training
programs-including short-term (one-day)
briefing sessions for decision-makers, gov
ernment ministers, and elected representa
tives-in local and foreign institutions
should be organized to show sectoral agen
cies how to incorporate environmental con
cerns into their planning and implementa
tion processes. In general, human resources
development should be linked to employee
retention mechanisms within the public sec
tor, perhaps through the civil service reform
programs currently under way in most
African countries.

4. Adopt innovative approaches in the use ofpolicy
instruments with which the NEAP process
has been identified. The structural adjust
ment programs in most African countries
have created suitable policy frameworks for
implementing environmental management
programs and projects, but generating fi
nancial support for these programs on a
long-term basis remains a concern. Most
African countries are signatories to interna
tional conventions on biodiversity, climate
change, drought, and desertification which

provide their own mechanisms for funding.
In Ghana, Madagascar, and The Cambia,
these instruments have been used effec
tively to obtain access to funds from the
Global Environment Facility. Other coun
tries have utilized the "debt-for-nature
swap" mechanism. In theory, tax policies
and other economic instruments are addi
tional revenue generators in African coun
tries, though they are difficult to apply ef
fectively to environmental management.
Finally, besides international conventions,
governments can use NEAPs to benefit from
IDA credits.

5. Monitoring the performance of the planning and
implementation process, including policies,
programs and individual project monitor
ing. An effective information management
system---one that is comprehensive but not
excessively complex and is lodged at the ap
propriate institutional and national levels
is vita 1, as is determining acceptable indica
tors against which data emerging from the
implementation process can be compared.
The general state of the environment should
be assessed regularly and State of the Envi
ronment Reports should be produced. The
results of monitoring should be fed back
into the planning process to improve imple
mentation and ensure the quality of the
project outputs.

6. Promote public awareness and education. Since
the successful implementation of strategic
plans will depend largely upon the under
standing and cooperation of the general
public, several steps should be taken to en
sure that the public understands the implica
tions of all policies and programs contained
in the plan. Awareness programs (such as
local-level workshops and seminars) for
grassroots populations should be organized
as part of the preparatory activities. Special
briefing sessions must be organized for po
liticalleaders and other government deci
sion-makers. Environmental sciences should
be incorporated into school curricula and
teachers trained to teach them. Finally, the



non-formal education sector should be
strengthened to expose largely illiterate pop
ulations to the principles of environmental
management. Such programs and activities
should be built upon existing traditional
knowledge, beliefs, and practices.

These activities should guide plan implemen
tation, though priorities will vary by country.
Environmental planning processes and their as
sociated institutional frameworks provide

unique opportunities for coordinating national
policies and actions with donor contributions. As
more countries begin implementing their envi
ronmental plans or strategies, coordination will
be increasingly key to environmental manage
ment. The success of the planning process will
largely determine the success of the implementa
tion. In other words, in this process the health,
welfare, and well-being of millions of local-level
resource users throughout Sub-Saharan Africa
are at stake.

Dr. Oement Dorm-Adzobu is the Coordinator of the Abidjan-based Network for Environment and
Sustainable Development in Africa (NESDA). Previously, he was a Senior Associate at WRI's Center for
International Development and Em-ironment, and the Director of Programmes for Ghana's Environmen
tal Protection Council.
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Annex I: Summary ofthe Country Study
Reports

Annex IA

BOTSWANA NATIONAL CONSERVATION STRATEGY (BNCS)

1. The BNCS process was commissioned in 1985
by the Ministry of Local Government and
Lands (MLGL) to provide an overall frame
work for coordinating and administering pro
grams, projects, and policy instruments for im
proving the sustainable use of the country's
national resources. Unlike the national devel
opment plans, the BNCS was primarily de
signed to achieve specific economic, social, and
ecological objectives within the context of the
overall national development strategy.

The framework proposed by the BNCS in
volves the adoption of a combination of ap
proaches supported by the continued interven
tion of the central government in the use and
management of natural resources. These include:

• continuation of the interventionist approach
under which a combination of laws, price
incentives, and fiscal reliefs detennine land
use;

• resource allocation based on "reasonable ra
tioning" and zonation; and

• integrated use and management of resources.

2. Institutional Arrangements: Responsibility for
the administration of environmental matters

was shared by several line ministries and de
partments, statutory boards, regionaL district
and village-level organizations, and local pe0

ple. The traditional political institutional
arrangement revolved around the king \vhose
power was exercised through a hierarchy of
lower chiefs. This system of decentralized
power invariably had a positive impact on the
use of natural resources.

In addition to-and in spite of-the existing
structure cited above, the B:'\CS recommended
the establishment of new institutions to coordi
nate the implementation of the :'\CS Action
Program. The gO\'emment expressed its inten
tion to: (1) strengthen existing organizations,
and (2) create new administrati\'e structures.

The NCS Advisory Board was established in
1992. Chaired by the Minister of local GO\'em
ment and lands, the Board reports to Cabinet
through the Minister. Board members include
permanent secretaries, senior representatives
of all relevant sectoral and other mirustries,
local authorities, NGOs, and representatives
from the academic and private sectors. The
Board has statutory advisory powers with each
ministry exercising its own executive powers.
The main responsibility of the Board is to coor
dinate the implementation of the ~CS.
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A parallel measure was the establishment of
the NCS Coordinating Agency, the secretariat
and implementing organ of the Board. The
agency is to coordinate, initiate, and imple
ment policies, projects, and programs with in
puts from the line ministries and other organi
zations such as NGOs. Like the Board it
supports, the Agency was temporarily located
in the MLGL; a permanent institutional horne
is being sought.

The government has also designated Envi
ronmental Liaison Officers (ELO) within each
central and local-level ministry or department.
ELOs are expected to ensure that their respec
tive organizations comply with the policies
and programs designed by the NCS. ELOs
have also been appointed at the District Coun
cillevel where they are to provide the neces
sary linkages between implementing agencies.

Botswana's NCS Process: Key Issues

• Conflict between National Development
Plan (NDP) and NCS goals. The NDP is a
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national plan, not simply a blueprint for
government actions or a financial budget.
As such, it highlights the roles of people, the
private sector, and NGOs. Meanwhile, the
NCS deals with specific problem areas. Its
solution packages are in the form of
projects.

• NCS Coordinating Agency, victim of cir
cumstances? The Board and its Agency have
paid inordinate attention to the most in
tractable national problem (overstocking/
overgrazing), which receives only lukewarm
government commitment. As a result of this
preoccupation, both the Agency and the
Board have shortchanged other problem
areas where they could have made an
impact.

• Location and clout of the NCS Coordinating
Agency-the search is still in progress for a
"suitable" location, one which will improve
its image and enhance its performance.



Annex I B

TIlE ETIlIOPIA NATIONAL CONSERVATION STRATEGY (NCS)

1. The NCS Process: The initial planning phase
of the NCS was completed in May 1989. The
second phase, the policy-making phase, was
launched in May 1990 at a national conference.
The NCS takes a "holistic view of the natural,
human-made and cultural resources and their
use and abuse. It seeks to integrate existing
and future central and regional government
planning in all sectors that impinge on the nat
ural and human-made em·ironments". The
NCS formulation process was to have been un
dertaken in three stages:

• formulation of regional strategies, action
plans, and investment programs;

• formulation of national, sectoral policy
strategies, action plans, and investment pro
grams; and;

• formulation of cross-sectoral policies, strate
gies, and institutional/legal frameworks.

This schedule, however, could not be ad
hered to due to adverse political and economic
circumstances. The final NCS was therefore
based on existing sectoral and cross-sectoral
strategies.

2. Institutional Framework for the NCS Process:
The NCS process was initiated by the NCS Sec
retariat under the Ministry of Planning and Eco
nomic Development. The Secretariat \\'as later
assigned to the newly-ereated MiniStry of Nat
ural Resource Development and Environmental
Protection (1993). The NCS Secretariat estab
lished inter-sectoral Regional Conser.ation
Strategy Steering Committees and Zonal Task
Forces at the regional and zonal levels when
ever possible. It was decided that those bodies
charged with coordination at the various levels
(national, regional, and local) should be repre
sentative of the concerned line ministries and
bureaus. A national conference was held in May

1994 to discuss the final draft of the \:C5 docu
ments. It proposed the follOWing: (l) de\olution
of responsibility to the regions and lower lewis
of administration, (2) institutional dewlopment
at national and regional lewIs, (3) harmoniza
tion of existing legislation and de\'elopment of
an information system, and (4) harmonLz.3tion
of the NCS and Ethiopia Forestry Action Plans
documents. A National Environmental Protec
tion Authority (NEPA) was subsequenth' estab
lished in the office of the Prime \1inister to
move the process fom'ard.

3. Major Issues Associated with the Ethiopian
NCS Process

• The institutional and cultural context is es
pecially inimical to a participatory, bottom
up approach. The NCS was prepared under
difficult circumstances including a draining
d\'il war, the formation of a new national
government, the redrawing of regional
boundaries along ethnic lines, the decentral
ization of authority to new regions, the dis
location and mm'ement of go\'emment per
sonnel, and the limited technical capacity
available outside Addis Ababa.

• The NCS Process: despite the delays m car
rying out the work at the regional and zonal
levels, the secretariat was pressured into
completing the NCS beiore any oi the re
gions were able to complete their strategies.

• A biased \'iew of peasant agriculture: The
negative \'iews of peasant agriculture held
by task force members prevented them from
obtaining much information about the
strengths oi indigenous resource manage-
ment practices.

• Political commitment: the present gowm
ment demonstrates clear commitment to ad
dressing agricultural and environmental
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issues and peasant welfare. After extensive
discussion and debate at the community level,
new programs have been initiated. It remains
to be seen, however, how long these will last.

• Institutional Arrangements: placing the
NEPA in the Prime Minister's office pre
sents both assets and liabilities.

• Donor Commitment and Coordination:
donor support for NCS implementation ap
pears to be available for both central and re
gionCl1activities, but does not ensure cross
sectoral coordination and the balancing of
objectives.



Annex I C

THE GAMBIA ENVIRONMENTAL ACfION PLAN (GEAP)

l. The GEAP Formulation Process was initiated
in February 1991 with a Consultative Technical
Workshop convened in Banjul to identify and
recommend broad national as well as specific
sectoral environmental policies. Representa
tion at the workshop included government in
stitutions, NGOs, the private sector, and donor
representatives. Follow-up activities resulted
in the formulation of the first GEAP draft. It
was reviewed in a second workshop in Febru
ary 1992. The final draft of the GEAP was pub
lished in May 1992 and approved by Cabinet
two months later.

2. Issues addressed by GEAP: Three major pro
grams were developed in the GEAP:

(i) The NRM Program-to assist in the devel
opment and implementation of improved
land and NRM practices, manage coastal
and fresh water resources, develop gov
ernment/NGO partnership for NRM,
manage NRM data collection and use, and
develop local integrated management
plans.

(ii) The Environmental Health Program
centers around waste management, indus
trial and chemical pollution, and commu
nity health programs.

(iii) The Energy Program-to introduce new
and renewable sources of energy to re
place fuelwood, and to further the devel
opment of community forestry programs.

The GEAP also identified four implementa
tion strategies;

• institutional framework dewlopment deal
ing with inter-sectoral coordination, NGO
coordination, institutional structures for en
vironmental planning legislation, and the
enforcement of regulations;

• fiscal measures to imprm-e em-ironmental
protection;

• public awareness acti\'ities induding exten
sion and education, media campaigns, and
programs for women; and

• environmental information management.

3. Institutional Framework under the GEAP:
The coordination role was initially assigned to
the Environment Unit (EU) of the \linistry of
Natural Resources and Environment I\I:'\RE),
but the need to invest coordinating functions
in an institution which is independent of any
single ministry was recognized. A new institu
tion, the National Environment Agen..:-y (:'\EA)
was subsequently created in August 1993, and
attached to the Office of the President. A new
National Environment Management :kt
(1994), has been published to replace the 1987
Act. The new Act prm-ides for a reconstituted
National Environment Management Council
(NEMC) to be chaired by the President and
composed of representati\·es of the \linistries
of Natural Resources, Agriculture. local Gov
ernment and Lands, and Health and Scx-ial
Welfare. The NEA is responsible for rLmning.
coordinating, monitoring, setting standards,
and preparing guidelines for managing the
environment.

The NEA is headed by an Executive Direc
tor who is assisted bv a Director and three
departmental coordinators responsible for
Technical Sen'ices Network, Inter-Sectoral
Network, and Admjnistration and Finance.
The neh...ork coordinators manage the acti,"j
ties of those experts in charge of specialized
areas such as poliCY, planning and legislation,
EIA, education, and environmental quality.

4. Issues associated with the GEAP Institutional
Framework include:
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• Coordination: a major problem facing the
NEA is the difficulty of ensuring that all the
concerned parties appreciate their respective
roles and are capable and willing to perform
their roles.

• Capacity development: NEA responsibility
outweighs its present capacity to meet its
goals, especially in terms of human and fi
nancial resources.

• Local-level action and decentralization: in
volves participation in the GEAP at the local
and community levels, including participa
tion by NGOs, whose roles are reflected in
the plan. The government's present decen
tralization policy, which is rather vague, is
nevertheless designed to empower local-

level institutions to operate as agents of
change.

5. Lessons Learned from GEAP Process:

• Participation, consensus building, and own
ership are important for the process;

• Institutional responsibilities and relation
ships need to be clearly defined for efficient
performance;

• The sustained political support of stake
holders at the ministerial and departmental
levels is very desirable;

• Donor participation is valuable, but overly
prescriptive.



Annex I D

GHANA NATIONAL ENVIRONMENTAL ACTION PLAN

1. The NEAP Process

Ghana's NEAP process was inaugurated in
1988 in response to several years of economic re
covery and structural adjustment programs.
NEAP preparation was influenced first and fore
most by the need to respond to a World Bank re
qm·st which called for identifying the environ
mental impacts of the various resource
management processes and defining a set of pol
icy actions, related investments, and legal and in
stir..ltional strengthening activities which would
make the national development strategy more
sustainable environmentally.

NEAP coordination was undertaken by the En
vironmental Protection Council (EPC) (now the
Em'ironmental Protection Agency (EPA)), follow
ing a formal request by the government. Seven
working groups whose membership was drawn
from ministries and departments, university and
research institutions, NGOs, and the private sec
tor were established. Each group identified and
defined a specific issue of national concern and
recommended policy and legislative actions,
strategies, and activities required to address that
issue. Financial and material assistance for the
preparatory activities was provided by the World
Bank, USAID, and ODA.

The working groups' reports, dealing with
agriculture and forestry, water, manufacturing,
hazardous chemicals and mining, human settle
ments, education and awareness, and policy, leg
islation and institutional framework were col
lated to produce a draft plan which was then
discussed at a national conference. The final
NEAP document, embracing the national policy,
legislation, institutional framework, and invest
ment program was adopted by the government
on June 13, 1991. To implement the investment
program, the Ghana Environmental Resource
Management Project (GERMP) was designed and
neg-otiated with donors in 1992.

2. Institutional Arrangements

The institutional capacity of the EPC and its
location in the administrative hierarchy of gov
ernment was of concern during the :\EAP
process. There was a consensus that the Council
(as constituted at the time), needed to be
strengthened, equipped, and elevated aboH' its
existing location if it were to effectivel~'perform
its new coordination role. It was therefore pro
posed to make the gm'eming body of the EPC di
rectly responsible to the office of the Head of
Gm"emment, and to streamline its membership.
The formation of a Technical Secretariat within
the Council was also recommended. The gO\'ern
ment subsequently created a line \linistry for the
Environment to super\"ise the Council whi..:h had
been redesignated the Environmental Protection
Agency (EPA). The Environmental Protection
Agency, 1990l (Act ol90) has recentl~' been passed
to further some of the main recommendaticms of
the NEAP.

3. Issues Arising out of the Ghana NEAP

• Need for policy dialogue concerning the en
vironment and natural resources manage
ment. This was reinforced b\' the delil~ra

tions of the various working groups.

• Political support for the process: em'iron
mental management im'ol\'es policy formu
lation, planning, implementation, and moni
toring, and the de\'elopment of actions and
programs. At each stage, the process in
\"ol\"es decisions made at the highest le\'el of
gm"ernment.

• Widespread environmental awareness and
public participation are pre-requisites for a
successful !'\EAP process.

• The NEAP process is an effective diagnostic
tool.
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• International cooperation is required in
addressing environmental and natural re
source management problems.



Annex I E

:MALI - THE NATIONAL PLAN OF ACfION TO COMBAT DESERTIFICATION (PNLCD)

1. The PNLCD Process was commissioned in
1985 by the Ministry of Uvestock and Natural
Resources (MRNE) and was finalized in May
1987. The initial phase of the preparation o(the
PNLCD consisted of a diagnosis of Mali's nat
ural resources problems as they affect produc
tion and the ecology in each of the country'
seven agro-ecological zones. The broad strategy
of the PNLCD called for a "global approach to
the rational utilization of natural resources,
permitting a more productive exploitation of
the country's natural resources and at the same
time protecting the environment within a na
tional plan, with the active participation of the
population." The PNLCD elaborated eight
priority sub-programs including:

• execution of a national master plan for land
management;

• establishment of a "green belt" as a protec
tion against desertification;

• development and implementation of a pro
gram for sensitizing, educating, and training
the population;

• re-orientation of ongoing development pro
grams;

• promotion of more efficient use of fuel
wood; and

• provision of support measures, including a
review of the legal framework, a delineation
of the institutional framework, and the enu
meration of national and local financial mea
sures and reforms necessary for the decen
tralization of NRM.

2. Institutional Framework: Donors insisted on
the creation of a special unit to coordinate,
monitor, and evaluate the execution of the
PNLCD. Until then, the government had given

only cursory consideration to an institutional
framework for the PNLCD. In response to the
donors, the MR.'\IE was to be reorganized and
a high-level Conseil du PNLCD (p\:LCD Su
pen'isory Council) composed of senior staff of
key ministries was to be created in the Prime
Minister's office. But the Conseil never became
operational in part because of significant oppo
sition to the concept of a high-Ie\'el "Council",
particularly from the MR\:E. Thus, \1ali's first
attempt at inter-sectoral and inter-ministerial
collaboration and coordination in the natural
resource sector was aborted.

As an alternative, the \1R.,\;,E proposal to
establish a Cellule Provisoire de Suivi, d'Eval
uation et de Planification des Action du Pro
gramme National de LuHe Contre la Disert~fi

cation (CSEPIPNLCD> was accepted in 1989.
The CSEP \...·as attached to the office oi the
Minister for MRNE and was responsible ior
the implementation of the entire P'LCD pro
gram. The CSEP was reorganized in lCjq3 as a
permanent unit-the Cellule Suivi Evalua
tion-and located in a new \finistn· oi Rural
Development and Em·ironment.

3. Institutional Issues Related to the PNlCD:

• Lack of an early blueprint of an institutional
framework for planning purposes: the
PNLCD focussed on purely technical issues
and there was no clear idea how the sub
programs would be implemented. The 1989
decree creating the CSEP/ P\.LCD did not
detail the unit's mandate, task description,
or working relationships.

• Lack of broad national consensus on the
need for a P1'\LCD: The P\:LCD's obiectives
were important. ambitious, national m
scope. and strongly promoted by the
MRNE. But its commitment to the concept
was not shared by all interested agencies.
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In addition, many issues were not publicly
discussed.

• Deficiency in collaborative analysis and
planning: the determination of PNLCD ob
jectives and the means to attain them was
undertaken by a relatively small number of
technicians from MRNE.

• Lack of credibility: the credibility of the CSEP

was compromised from the very beginning
because of its "provisional" character.

• Absence of legal basis for the CSEP: the gov
ernment did not accord the CSEP legal sta
tus because of its provisional character.

• Confusion over inter-organizational roles
and relationships, especially among
ministries.



Annex I F

TANZANIA NATIONAL CONSERVATION STRATEGY FOR SUSTAINABLE
DEVELOPMENT

1. Strategy Planning Process: The government of
Tanzania began to formulate a National Can
5ervation Strategy (NCS) in 1988. In the after
math of UNCED (1992), the NCS process was
renamed the NCS for Sustainable Develop
ment (NCSSD),

The National Environment Management
Council (NEMC) was established by an Act of
Parliament (No. 19 of 1983) and made responsi
ble for coordinating the NCS process. Two NCS
preparatory workshops were held in Novem
ber 1990 and April 1992, The first identified the
country's major environmental problems and
the second prescribed solutions. The NCS 5e<
retariat of the NEMC synthesized the work
shop docwnents and recommendations into an
NCSSD document. An Environmental Action
Plan (EAP) was later formulated and added on
to the NCSSD as "a priority listing of problems
in a number of program areas." The whole
process occurred in a national environmental
policy vacuum. A comprehensive national en
vironmental policy was only drafted in 1994 by
the newly created Division of Environment of
the Ministry of Tourism, Natural Resources
and Endronment (MTNRE), The revised
NCSSD document was approved by the minis
terial steering committee in February 1994.

2. Institutional Framework: About 100 govern
ment ministries and departments, research in
stitutions, NGOs, communities organizations,
and a host of individuals are invoh'ed in the
management of Tanzania's natural resources,
At the time that the NEMC was established,
there was no line ministry with direct respon
sibility for the environment. The MTNRE was
created in 1990 and the Division of Environ
ment in 1992. Other relevant institutions in
clude the National Land Use Planning Com
mission (1984) and the Planning Commission

(1989), There have been increasing concerns
about the respectiw roles of these instltutions
due to their overlapping roles and mandates,

3. Issues Concerning the NCSSD Process:

• Awareness and political support: there is a
modest, yet significant and growing aware
ness of endronmental issues amon~ the lit
erate public. This is reflected in, among
other things, press reports on the em iron
ment, the growth of :\GOs, and parliamen
tary debates on environmental issues.

• Institutional capacity and viability: the
NEMC is well structured and has trained a
number of experts. Although it recei\'es a
good deal of technical and financial support
from bilateral donors, there is concern about
its ability to coordinate decision-making and
policy dewlopment among other concerned
ministries. The Division of Em'ironment has
no governing statute but its Director has be
come the dominant figure in policy and
planning matters. As a result, the \:E\IC
and the DE have been able to deyelop and
set in motion most of the essential elements
of a functional administratiw machinery tor
en\'ironrnent,ll management.

• Unintended impacts of international initia
th'es: International initiatives such as the
NCS, NEAP, and L'\:CED/Agenda 21 have
contributed to the advancement of em'iron
mental policy-making, planning. and deci
sion-making in Tanzania. Donors ha\-e l:>een
forthcoming with both technical assistance
and financial support. Howe\'er. th", multi
plicity of donor agendas and the inadequate
coordination of these initiatives ha\€ unwit
tingly created some ne\,' endronmental
management problems.



AnnexIG

UGANDA NATIONAL ENVIRONMENTAL ACTION PLAN

1. Uganda's NEAP Process was initiated in 1990,
following a number of environmental assess
ment studies, discussions, and negotiations
with bilateral donors and the World Bank. The
scope of work was elaborated in 1991 and a
NEAP Secretariat was established within the
Department of Environment Protection (DEP)
of the Ministry of Water, Energy, Minerals and
Environment Protection (MWEMEP). Nine
task forces, each comprised of professionals
from government, university and research in
stitutions, NGOs, and the private sector were
launched in November 1991. Issue and topic
papers were prepared on land and resource
tenure, land use policy, land use planning, en
vironmental management and information
systems, environmental assessment, education,
human resources development, biodiversity,
and human settlements, then discussed in re
gional and district workshops. All told, the
preparatory process took about two years.

2. Institutional Framework: The Ministry of En
vironment Protection was created in 1986 and
given a broad mandate for environmental
management. But poor performance resulted
in its being absorbed into an expanded MWE
MEP in 1989, where it became the DEP. In
1993, the MWEMEP was reconstituted into the
Ministry of Natural Resources (MNR) and the
OEP became the Directorate of Environment.

A new Environment Management Bill (1994)
seeks to give legal backing to NEAP institu
tional arrangements by creating a National En
vironment Management Authority (NEMA) to
serve as the "principal agency in Uganda for
the management of the environment and shall
coordinate the activities of the Government in
the field of the environment." The NEAP Sec
retariat also recommended that NEMA be es
tablished under the MNR. This confusing state
of affairs was probably influenced by prevail
ing political conditions.
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It has been proposed that NEMA have a
governing body-to be known as the Policy
Committee on the Environment (PCE)-eom
prised of 17 government ministers and chaired
by the Prime Minister and charged with ap
proving and communicating all NEMA pro
posals and reports to Cabinet. If so constituted,
the PCE will provide high-level political sup
port, visibility, and policy guidance. It is
doubtful, however, if this unwieldy "commit
tee of ministers" will be able to effectively per
form its expected oversight functions. In order
to develop and foster effective operational
links with ministries and other relevant lower
level implementing agencies, the establishment
of a small Environmental Liaison Unit (ELU)
within each line ministry has been proposed.
The decentralization of environmental plan
ning and management is also an important
component of the Uganda NEAP.

3. Issues Relating to the Uganda NEAP

'. Perceptions of institutional arrangements:
Strategies for environment and natural re
source management are generally perceived
as being mere "add-on" considerations in
overall development planning. This disparag
ing view has influenced the placement of en
vironmental institutions in sectoral ministries.

.• Coordination role of NEMA: The key role of
NEMA is the coordination of all govern
ment activities in the environmental field.
Such cross-sectoral roles have always been
misinterpreted by implementing agencies.

.• Financial sustainability of NEMA: Funding
for NEMA activities is expected to come
from government contributions, self-gener
ated revenue, and donor support. These
sources, however, are not generally reliable.
A proposed National Environment Fund
has no brighter prospects.
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