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Afncan countnes and the mternatIOnal donor commumty have mvested heavl1y m envIronmental
and natural resources (ENR) plannmg The predommant plannmg framework across the
contment IS the NatIOnal EnVIronmental ActlOn Plan (NEAP) About 40 countnes have
undertaken or are m the process of preparmg NEAPs (see Greve et al ,1995) To achIeve
Impacts, however, plans must be <,uccessfully translated mto results ThIS calls for paymg
attentIOn to ImplementatIOn needs and CapaCItles

A. STUDY PURPOSE AND OBJECTIVES

USAIDlWashmgton's Afnca Bureau has sponsored a multlcountry study of enVIronment and
natural resources (ENR) polIcy ImplementatlOn, focusmg mamly on NEAPs The purpose of the
mveStlgatIOn IS to mcrease understandmg of ENR polIcy ImplementatlOn so as to a) deSIgn
polICIes that can be more successfully Implemented, and b) develop better approaches to ENR
polIcy Implementatlon ThIS study IS a product of USAID's Implementmg PolIcy Change Project
(IPC 2), WhICh proVIdes techmcal aSSIstance and undertakes applIed research on polIcy
management and mstltutIOnalissues across a broad range of sectors Research fieldwork began
m 1993 Smce then fIve country case studIes have been completed, usmg a common analytIC
framework that focuses on a) the polIcy prescnptlOns and the polIcy framework, b)
ImplementatlOn structures and procedures, and c) features of the settmg m WhICh the polIcy IS
Implemented The cases conducted to date are Mall's forestry polIcy, Madagascar's NEAP, The
Gambla{,s NEAP, Botswana's NCS, and ZImbabwe's reform of the Parks and WIldlIfe
Department and of the Forestry Department (see Bnnkerhoff WIth Honadle, 1996) ThIS
assessment of Uganda's NEAP expenence IS the SIxth case m thIS ongomg senes

B. STUDY METHODOLOGY

• The study exammes the extent to whIch Uganda's NEAP ImplementatIOn experIence fulfills SIX
condItIOns assOCIated WIth successful polIcy Implementatlon (see Annex A) It then explores the
ImplIcatIOns of fIve ImplementatIOn challenges that Uganda's NEAP needs to confront a) settmg
pnontles, sequencmg actIOns, aVOIdmg cnSlS management, b) mamtammg resource user
partICIpatIOn and stakeholder support, c) managmg mterorgamzatIOnal lInkages across sectoral

• boundarIes, d) copmg WIth the evolutIOn of NEAP ImplementatIOn strategIcally, and e) dealIng
WIth resource constramts and sustamabillty

The study methodology combmed mtervlews and field VISItS WIth document analySIS and
lIterature reVIew In-country fIeldwork took place dunng the penod August 7-30, 1997 BeSides

• conductmg mterviews m Kampala and Entebbe, the team ViSited four distncts Kabale, Mbale,
Mbarara, and Tororo Annex B contams a lIst of persons contacted The team's mitlal findmgs
and ImpresslOns were presented to semor staff of the NatIOnal EnVIronment Management
Authonty (NEMA) and USAID/Kampala at two debnefmgs m late August The draft report was
wntten dunng September-November, and presented at a reVIew workshop m Kampala, hosted by

• NEMA, m December. The report was fmalIzed followmg the workshop.

•
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C. OVERVIEW OF THE REPORT

After the mtroductory sectIon. m Part II the report begms with a bnef overview of Uganda's
economIC and environmental situation. and then recounts the story of the NEAP preparatIOn It
then reviews ImplementatIOn expenence to date Part III analyzes that expenence usmg the
analytIc framework applIed acro<;~ all the cases m the 1clrger ~tudy In Part IV. the report
dIscusses the ImplementatIOn challenge~ lI<;ted above The concludmg sectIon. Part V, offers
some recommendations and summary thoughts

II. UGANDA AND THE NEAP

A. UGANDA: THE ECONOMY AND THE ENVIRONMENT

Uganda. WIth a populatIOn of about 19 5 mIllIon. IS one of the poorest countnes m the world
Once among the healthle~t economIes of the regIOn. Uganda ~uffered over 20 years of economIC
mIsmanagement. dIctatorship. polItical upheaval, CIVIl stnfe..md VIOlence Dunng the 1970s and
80s, succeSSIve waves of turmOIl and COnnICt dealt devastatmg blow~ to Uganda's economIC,
SOCIaL and physlcalmfrastructure (~ee Khadlagala, 1993) By the mId-80s. thousands of CItIzens
had been kIlled, many of the best educated had fled overseas, government and the CIVIl servIce
barely functIOned, the formal economy was at a standstIll. and most people eked out a lIvmg m
SubSIstence fannmg and/or mformal economIC actIVIty In 1986. WIth the commg to power of the
NatIOnal ReSIstance Movement (NRM) under PresIdent Yowen Musevem, Uganda's fortunes
took a turn for the better

The NRM government began to undertake, with the help of the multIlateral assI~tance agencIes
and varIOUS bIlateral donor'l, a package of broad reform mltlatlves currency, prIcmg, and other
macro-economIC reforms, mstItutlOnal rebUlldmg and CIvil serVIce reform, antI-corruptIon
efforts, plus mfrastructure and sectoralmvestment (see Brett, 1994) These efforts have borne
fruIt with dramatIC results InflatIOn has been brought under control, productIOn and export
earmngs have mcreased, domestic secunty has Improved. foreIgn mvestment ha~ grown, and
tOUrIsm has returned EstImates place annual real economIC growth rates m the fIve to seven
percent range. Much remams to be done to repaIr the ravage~ of the recent pa~t, to raIse the
mcome levels of the rural poor maJonty, and to deal with ongomg secunty problems, but the
SIgns of progress have made the late 90s a hopeful penod for Uganda WIth the pOSItIve
SOCIOpolItIcal and economIC trends underway m Uganda lIkely to contmue. there IS reason to be
optImIStIC about the country's future and ItS ablhty to reclaIm ItS reputatIon as the "Pearl of
Afnca "

LIke many countnes m Afnca. Uganda's natural resource base IS cntIcal to Its economIC well
bemg About 54 percent of the Gross DomestIc Product and nearly 100 percent of export
earnmgs-- coffee, tea, tobacco, and cotton-- denve from natural resources Over 80 percent of
the labor force IS employed m agnculture. conslstmg mamly of small-scale SubSIstence farmers
totally dependent upon natural re'lources for theIr lIvelIhoods Uganda also contaIns a wealth of
bIOdIversIty, the mountaIn gonlla bemg the most famous exemplar, and spectacular natural
beauty m world-renowned natIOnal parks such as MurchIson Falls, Queen ElIzabeth, and
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Rwenzon Mountam Uganda'~ "oclal, polIticaL admmI~tratiVe and economIC collapse ~ubJected

the country's natural enVIronment to consIderable pres~ure and mcreased degradatIon Forest
reserves were encroached upon by pIt-~aw operator~, fuelwood gatherers, and agnculturalIsts,
leadmg to mcreased defore"tatIOn WIldlIfe III natIOnal parks and game reserves was deCImated
by poachmg The breakdown III enforcement of land-u~e regulatIOns and agncultural practIces
led to overgrazmg from ~edentary pa~toralI~t~' cattle herds. soIl ero~IOn from faIlure to terrace
hIllSIdes and to allow for fallow penod,>, and de~tructIOn of wetlands from expanSIon of paddy
nee production and hortIculture I

The reestablIshment of socIal order and the relmpO~ItIOn of "ome ENR regulatIOn have curbed
some of the most extreme envIronmental depredatIOns However, much of the pressure on the
resource base has contmued or mcreased RelIance by the poor on fuelwood for cookmg and
heatmg IS ongomg In the mountamous regIOns of southwestern Uganda, SOlI erOSIOn worsens
due to poor agncultural practIce~, land fragmentatIOn (a function of Inhentance systems),
mfluxes of refugees, and cattle grazmg ConflIct between wIldlIfe and reSIdents m park and
protected area buffer zones remam~ a problem The recent mcreases III economIC growth and
new Investment are also contnbutIng to ENR degradatIOn Industnal and urban pollutIOn and
~tress on wetlands and nver~ are growmg at a rapId rate The ~u~tamabilItyof Uganda's
economIC take-off WIll ultimately depend upon reducmg the mCIdence of ENR depletIOn and
damage

B. THE STORY OF THE NEAP PROCESS

The story of Uganda's NEAP preparatIOn process can be dIVIded Into two phases The first one
concerns earlIer envIronmental plannmg InItiatIves that predate the NEAP. but whIch laId the
groundwork that the NEAP process bUIlt upon The ~econd phase relates to the development of
the NEAP over a several-year penod. culmmatmg m the preparation of the NEAP document, the
draftmg of the EnvIronmental Statute, and the elaboration of an mvestment program to launch
the NEAP mto ImplementatIOn

1. Pre-NEAP Environmental Planning

The ongms of the NEAP can be traced back to the early 1980s when a mISSIon from the World
ConservatIOn Umon (ruCN) vIsIted Uganda to propose deSIgnIng a NatIOnal ConservatIOn
Strategy (NCS) WIth fundmg from the Umted NatIOns EnVIronment Program (UNEP), ruCN
undertook deSIgn work for the NCS In 1983, and proVIded a reSIdent adVIsor m 1984 to faCIlItate
the preparation process An earlIer ruCNIUNEP effort. the World ConservatIon Strategy,
fonnulated m 1980, prOVIded the pomt of departure for the NCS CIvIl unrest mterrupted the
finalIzatIOn of the NCS, WIth the IUCN adVISor leavmg prematurely m August 1985 The NCS
document was relatIvely complete. but further actIOn was shelved. Several months later, m 1986,
the NRM Government came to power, and began to take step~ to restore a baSIC level of stabIlIty
to the country

Among the pnontIes of the new government was the enVIronment In ItS first year m power, It
establIshed a Mmistry of EnVIronment ProtectIOn (MEP), placmg Uganda among the very first
sub-Saharan countnes to create a full-fledged mmistry devoted solely to enVIronmental Issues

•
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ThIS was a departure from the proposal m the NCS, whIch advocated settmg up a small
enVIronment secretarIat m the PresIdent's Office The NRM Government ImtIated contact with
members of the mternatIOnal donor commumty From IUCN, It requested support for wetlands
management trammg and for some pdot fore~try actIVItIes Other donors stepped m, supportmg
speCIfIc E;..J"R projects For example, USAID funded blOdiverslty protectIOn through CARE and
WWF, .lnd the European CommIsSIon and NORAD fmanced forestry rehabIlltatlOn

EnthUSIasm for the NCS waned dUrIng thIS penod The NRM Government and the MEP staff
felt that the NCS was too narrow m scope and placed too much emphasIs on "green" Issues. It

faIled to address conservatIOn and development lInkages adequately and lacked a pragmatIc
action plan on whIch ImplementatIon could be based In September 1986, the NCS process was
formally termInated The government was searchmg for the elements of a strategy capable of
addressmg polIcy reforms, supportmg mstitutIOnal arrangements that would establIsh firm and
pragmatIc lInkages between the top and bottom levels of government, encompassmg the
broadbased popular partICIpatIOn that the NRM was mstItutIOnallzmg through Its decentralIzed
reSIstance counCIl framework, and combmmg development and conservatIon ObjectIves (see
Johns, 1989)

As part of thIS search, UNEP supported an extenSIve analytIC exerCIse, termed StrategIC
Resources Planmng, that mventoned and analyzed ENR problems, Issues, and potentIal
solutIOns ThIS resulted m a ten-volume report (UNEP, 1988) At the same tIme as the UNEP
consultants were conductmg theIr studIes, the mstitutIOnal arrangements for ENR plannmg and
management created by the government were m turmOIl The bureaucratIC problems of
estat>llshmg a lme mimstry to deal WIth cross-sectoral envIronmental Issues became more and
more acute HOrIzontal coordmatIon, a central functIOn m envIronmental management, was
partIcularly dIffIcult Further, MEP operatIOns were mterrupted by frequent replacements of Its
semor offiCIals Between 1986 and 1989, MEP had three changes of mmisters and three dIfferent
permanent secretarIes ThIS hIgh turnover affected mternal MEP mstItutIOn-bUIldmg, cross
sectoral relatIOns, and polIcy development m an already complex sector The numstry was
scrapped and became part of the Mimstry of Water, Energy, Mmerals and EnVIronment
ProtectlOn (WEMEP) m 1989

OutSIde of Uganda dUrIng thIS same perIod of the late 1980s, the World Bank started carrymg out
enVIronmental plannmg mISSIOns m sub-Saharan Afncan countnes whose mam purpose was to
mtroduce and mitiate the strategIC envIronmental plannmg frameworks known as NEAPs
MaUrItIUS, Lesotho, Seychelles and Madagascar were among the fIrst countnes to launch NEAP
preparatlOn World Bank dISCUSSIons WIth the Ugandan government on the NEAP started m
1990

2. ~"'EAP Preparation

By 1991 the Uganda NEAP preparatIOn process had begun The World Bank-mitIated effort was
able to capItallze on the earller analytIC work of the NCS and the UNEP studIes These were
Important bUIldmg blocks for the NEAP's formulatIOn 2 A NEAP SecretarIat was set up m the
WEMEP, and mne task forces were establlshed Task force members mcluded government
offICIalS, staff of umversItIes and research InstItutes, NGOs, and pnvate sector representatIves,
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both Ugandan and mternatIOnal The sectoral task forces, WhICh started work m November 1991,
covered the followmg areas

EnvIronmental pollcy, legIslatIon and InstItutional arrangements,
EnvIronmental educatIOn, re~earch and human resource development,

3 Land management, agnculture, 11vestock and rangeland~,

4 Aquatic bIodIversIty, wetlands, water and water resource,
5. Terrestnal bIOdIversIty, forestry, wlldllfe and tounsm,
6 Mmmg, Industry, hazardous matenals and tOXIC chemIcals;
7 Population, health and human settlement,
8 Energy and cllmate change, and
9 EnvIronmental InformatIon

The NEAP process was deSIgned to mcorporate the VIews of a wIde range of actors through a
sequence of analySIS and partICIpatory reVIew seSSIons, leadIng to reVISIOns and modIfications,
The process followed a senes of dIstInCt steps

I DefimtIon of the pnncipal environmentalIs5ues and problems, preparation of tOpIC and
Issue papers to analyze causes and make recommendations,

2 CompllatIon of a fIrst draft by the NEAP Secretanat from the work of the task forces,
3 ReVIew of draft recommendatIOns through local, regIOnal and natIOnal semmars leadmg

to new draft,
4 ~eview of the draft NEAP by an International conference,
5 Final reVIew and reVlSlons and presentatlOn to government for approval, and
6 Government approval and actlOn plannmg on pollcles, leglslatlOn, and mstItutlons

The task force papers were presented at nIne reglOnal workshops between July and September
1992 m order to obtam comments and feedback In the 11ght of local expenence The workshops'
partICIpants, who were drawn from 36 of Uganda's then 38 dIstncts (the number of dIstncts has
SInce Increased to 45), Included local leaders, government department offICIals from the dIstnct
and reglOnallevels, NGO representatIves, resource users, and women representatIves Each
regIOnal workshop lasted three days and Involved at least 100 partiCIpants These meetmgs were
chaIred by local offICIals to ensure that theIr dlrectlOn reflected local needs and perceptlOns. In
additlOn to the regIOnal workshops there were two one-day presentatlOns by the NEAP task
forces and SecretarIat staff to CommisslOners (department heads In Government mmistnes) and
also to Members of Parllament and the PreSIdent The pollcy component of USAID' s Action
Program for the EnVIronment (APE) proVIded slgmflcant support to the NEAP debate and
consensus-bmldmg process

Once the feedback from the reglOnal workshops had been mcorporated m reVIsed papers, a
NatIOnal Conference was held In November 1992 ThIS was opened by the PreSIdent and
attended by .+00 representatIves of InternatlOnal donors, NOOs, the busmess sector, youth groups,
women's groups, resource users, academICS, and government staff at central mInIstry and dIstnct
levels The NEAP and an accompanymg Investment Programme were drafted m accordance WIth
the dISCUSSIons and reflected Input from the regIOnal workshops and NatIOnal Conference
dIScussIons

•
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In 1994 a draft NEAP document was ,>ubmttted to the Cabmet for con~Ideration The document
contamed detailed background mformatlOn on the country's state of enVIronment Its chapters
went on to defme a broad ENR pollcy framework, covelIng polIcy goals, obJectIve~ and
envIronmental pnnciples, and to elaborate sectoral strategIe~, WIth accompanymg legIslatIve and
mstttutlOnal reforms The document also proposed a comprehemive actlOn plan m WhICh an
mvestment program and ImplementatlOn ~trategy were carefully defmed The polIcy framework
component of the NEAP was publIshed m a separate document, along \\11th summanes of the
cross-sectoral polICIes The NEAP document was formally approved by the Cabmet m 1995.
Box 1 summarIzes the NEAP's polIcy objectIves

A NatlOnal EnVIronment Statute was enacted m May 1995, WhICh prOVIded the offiCIal
legislatlve mandate for the polIcy mtentlOns elaborated m the NEAP The statute creates a
number of entltles rangmg from the central to the local level desIgned to orchestrate
ImplementatIOn of the NEAP At the government's mstItutlOnal apex, the Statute creates a
PolIcy CommIttee on the EnVIronment, chaired by the Pnme MIm~ter. to faCIlItate government
WIde coordmatlOn and assure acce~s to, and support from, top-level pollcymakers Its
membershIp conSIsts of ten mmI~ter~ who,>e portfolIo~ have an Important beanng on
enVIronment

Box 1: NEAP Objectives

Overall Policy Goal To achIeve sustamable SOCIal and economIC development WhICh
mamtams or enhances envIronmental quahty and resource productIVity on a long-term baSIS
that meets the needs of both present and future generatIons

Specific Objectives
• Enhance health and qualIty of lIfe for all Ugandans through ~ound ENR management
• Integrate ENR concerns mto polICIes, plans and programs at national and dIstnct levels

WIth popular partICIpatIon
• Conserve, preserve, and restore eco~ystems, mcludmg national blOdiverstty
• OptImIZe resource use and ,>ustamable resource consumptlOn
• Raise publIc awareness and understandmg of ENR and development lInkages
• Ensure participatlOn m ENR actIVitIeS

The Statute establIshes the NatlOnal EnVIronment Management Authonty (NEMA), lInked to the
Polley CommIttee through a Board of Director~ and the MmI~try of Natural Resources (MNR,
created m 1994 as part of a government restructunng)

Extendmg beyond the central level, the EnVIronment Statute pays partIcular attentlOn to IInkmg
natlonallevel planmng and actIVItIes WIth those at the dIstnct and sub-dIstnct levels ThIS focus
IS a definmg feature of the NEAP, and denves from the government's commItment to
partICIpatory decentrahzatlOn ' Uganda's 1993 decentralIzatlOn law mformed the deSIgn of the
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EnVIronment Statute At the dIstrIct level, the Statute calls for the e~tablIshment of a DIstrIct
EnVIronment CommIttee (DEC) charged WIth dIstrIct-level coordmatIOn of ENR plans and
actiVItIes, mtegration of ENR concerns mto development plans and projects, formulatIOn of ENR
by-laws, and envIronmental mOnItorIng and mformatIOn dissemmatIon DIstrIcts are dIrected to
appomt a dIStnct enVIronment offIcer (DEO) to assure the functIOnmg of the DEC Further. at
the sub-dIstrIct level. Local EnVironment Commlttee~ (LEC~) are mandated, WIth functIOns
related to plannIng, envIronmental educatIOn. communIty mobilIzatIOn and ENR mOnItormg

The Statute sketches out a rollIng proces~ of ongomg envIronmental plannIng and action,
whereby the NEAP IS revIewed and updated every five years. DEC~ are to prepare and/or reVIse
dIstrIct envIronmental action plans (DEAPs) every three years, and LECs can prepare local
enVIronment workplans (tImeframe unspecIfIed) that are conSIstent With the NEAP and the
DEAPs. Thus the enablIng legIslatIOn lays the groundwork for a decentralIzed and partICIpatory
NEAP ImplementatIOn modus operandI that, m prInCIple, both harmOnIzes ENR actIons across
levels and allows for dIStrICt and local adaptatIOn to partIcular condItIons and needs

At the hub of thIS mstitutIOnal framework I~ NEMA The deSIgn of NEMA reflects the
cautionary experIence of the earlIer MEP, dIsbanded m 1989, as well as that of other Afncan
countnes m establIshmg an environmental lead agency Uganda's NEAP seeks to create an
agency that enjoys hIgh-level support and supra-mmistenal clout whlle avoIdmg bureaucratic
Isolation and dISjOmted mterventIon Its mstItutIOnal "spokes" reach vertIcally upward to the
Board of DIrectors and the Polley CommIttee on the EnVIronment, downward to the DECs and
the LEes, and extend hOrIzontally outward to sectoral minIstnes and other publIc agenCIes
through entities called EnVIronmental LIaISOn UnIts (ELUs), and beyond the publIc sector to
NGOs, pnvate firms, and mternatIOnal agenCIes NEMA's mandated functIOns blend polIcy
formulatIOn and strategy development. cross-~ectoral polIcy and program coordmatIon, publIc
educatIon and awareness bUIldmg, regulatory ~tandard~ development and enforcement, and ENR
mOnItonng and reportmg -I

C. IMPLEMENTING THE NEAP: EXPERIENCE TO DATE

Movmg the NEAP from plan to ImplementatIOn posed the ImmedIate problem of fmanCIal and
human resources The NRM Government. ~trugglmg to relaunch Uganda's ravaged economy and
to put m place the mInImal government structures necessary to remitIate growth, was m no
posmon to fund NEAP actIVitIes from Its own meager sources Ugandan offiCIals appealed to the
mtematIonal donors to extend the support they had proVIded dunng the NEAP plannIng phase to
cover ImplementatIOn

1. Resources for Action: Donor-Supported Efforts

The NEAP mvestment program I~ dIVIded mto five thematic areas In descendmg order of
pnonty these mclude capacity bUIldmg m enVIronment management. enhancmg resource
prodUCtIVIty. management and u<.,e of bIOdIverSIty, envIronmental educatIOn and awareness, and
envIronmental health and pollutIon management Under each of these areas the NEAP
Investment Program Workmg Group, with mput from the techmcal workmg groups and the
results of dIstnct questIOnnaIreS, Identified a set of pnonty and reserve projects, WIth rough
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fundmg e~tImate,> In a sense, :.ome NEAP actIVItIes were already bemg Implemented WIth donor
fundmg dunng the preparatIOn of the Plan USAID':. APE provIded Important :.upport for ENR
management capacIty bmldmg beyond Its a,>:'Istance to the NEAP Secretanat, the program
worked on mstItutIOnal development for the Uganda NatIOnal Parks agency as well Donor,> <.llso
supported actIVItIes related to bIOdIverSIty The,>e focused on bIOdIVerSIty protectIon m protected
<.lreas and park buffer zone,>, and mcluded <.l number of mtegrated con:.ervatIOn and development
projects ({COPs), mamly fmanced by USAID'., APE Grants Management Uillt (GMU) <.lnd <.l
couple or the NordIC country donor agencle:., <.lnd Implemented by NGOs ~ The:.e and other

ICDPs have contmued throughout the NEAP ImplementatIOn penod.

Accordmg to one estimate, donor and counterpart fundmg for the NEAP for the penod 1996
2001 amounts to approxImately $35 ml1lIon per year (Swartzendruber, 1996) Apart from
USAID. the major donor that has supported the tranSItion from plannmg to ImplementatIOn IS the
World Bank, through several projects The EnVIronmental Management CapaCIty BUlldmg
Project (EYlCBP) supports NEMA and decentralIzed actIVItIes m SIX pIlot dlstncts (see II C 2
below) The UNDP '>upports NEMA work m two other dlstncts BeSIdes the EMCBP, the
World Bank and the Cgandan Mlill:.try of Tounsm, WIldhfe, and AntIqUltIeS (MTWA) are
developmg a large proJect, Protected Area:. Management and Sustamable Use (PAMSU), WIth
total fundmg of nearly US$l 07 mIllIon over five years PAMSU has three major components
management of protected areas and bIOdIverSIty conservatIon, WhIch mcludes rehabIlItatIOn of
natIOnal parks. mstitutlOnal development for the Uganda WIldlIfe Authonty (UWA), and buffer
zone commumty co-management mlm-proJects, promotIon of envIronmentally sustamable
touvsm \v hich foeuse'> on capacIty-bUlldmg from the central to the local levels, and mstItutIonal
stren'gthenmg of the MTWA PrelImmary activitIes began through a Bank Project PreparatIOn
FaCIlIty (PPF), WhICh mcluded a sIgmficant amount of redeSIgn work followmg the
recommendatIOns of a mld-1996 pre-appraI:.al team to :.cale PAMSU back and sequence
mvestment m phases An appraisal mISSIon was scheduled for spnng of 1997, but was
suspended m the wake of the dIscovery of fmancml malfeasance wlthm UWA <.lnd the removal of
ItS dIrector

Over the past year or so NEMA has engaged m dISCUSSIOns WIth donor representatIves regardmg
fundmg tor the projects contamed m the NEAP mvestment program The table on the followmg
page summarIzes by thematic area those NEAP Investment Program projects for WhICh fundmg
has been secured or appears lIkely

2. ~EMA: From Start-Up to Operations

As a startmg pomt, If the NEAP was to yIeld results on the ground, It was cntIcal that funds be
aVailable to make NEMA operatIOnal. USAID, through APE, stepped forward WIth bndgmg
funds for the transitIOn from the NEAP SecretarIat to NEMA start-up Dunng that penod, the
World Bank developed the EMCBP, WhICh has made avaIlable an IDA credIt of US$ll 8 mIllIon
and USS3 ..+ milhon m government counterpart funds for NEMA and NEAP aCtIvitles over a
fIve-year penod (see World Bank, 1995a)

The project has two major components The fIrst focuses on natIOnal-level capaCIty bUIldmg and
fmances ~EMA's establIshment ThIS mcludes operatmg and mamtenance costs, vehIcles and
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eqUIpment. staff salarIes, and some ~upport for specIfic studIes The mtent IS that over the lIfe of
the project. the government wIll progressIvely assume an mcreasmg proportIOn of these
expendItures The second component addresses capaCIty for coordmated and Imked actIOn from
the central to the local levels ActIvltles are targeted on SIX focal dIstncts, and mvolve
lllstItutIOnal strengthenmg and operatIonal ~upport for DECs, trammg for sustamable ENR
management at all levels, and local-level ENR mIcro-proJect formulatIOn and ImplementatIOn

NEMA began operatIons III January 1996 WIth a small core of staff drawn from the team that had
worked on the NEAP deSIgn III the SecretarIat Most NEMA staffJOllled the orgamzation III the
spnng of 1996 NEMA has 51 staff slots, of whIch 46 are currently fIlled It has 26 professIOnal
staff pOSItIOnS NEMA suffered the growmg pams that afflIct any orgamzatIOnal start-up,
aggravated by the hIgh expectatIons for ImmedIate performance and qUIck results, and by the
ambitIOUS nature of ItS wide-rangmg mandate These types of start-up problems have mcluded,
for example dlffenng perspectIves from staff who were part of the earlIer secretarIat the NEAP
planmng process versus new hIres, leadmg to diverglllg VIews on what NEMA should be domg,
dIffIcultIes m sequencmg actIVItIes, and related Issues of establIshmg and stIckmg to pnontIes,
pressures of respondlllg to the World Bank's reqUIrements for EMCBP, dealmg WIth staffing
gaps and vacanCIes, unfamillanty of new staff WIth the detmls of the EnVIronment Statute, and
the Jumor status of many NEMA staff relatIve to "old tImers" m the CIvIl servIce, thus puttmg
them at a dIsadvantage m mter-mmistenal lllteractions

Internally, the Authonty IS dIVIded structurally lllto four dIVISIons and one umt, overseen by a top
management offIce The ExecutIve DIrector's OffIce contams the executive dIrector, hIS deputy,
and the dlstnct support coordmator, who heads the Dlstnct CoordmatIOn Umt (DCU) The DCU
handles NEMA's Imks to dlstncts and local governments NEMA's dIVISIOns mclude the
Plannmg, PolIcy and Legal DIVISIOn, WhICh mtegrates envIronmental concerns mto development
plannmg and polICIes, and deals with legal and regulatory Issues, the Information and Momtonng
DIVISIon, the largest umt m NEMA, WhICh proVIdes the Authonty's reconnaissance, surveIllance,
mvestigatIOn and control functions, the Education, Awareness and Trammg DIVISIon, WhICh IS
charged With promotmg envIronmental awareness among Uganda's CItizens and WIth bUIldmg
necessary skills, and the Fmance and AdmmistratIOn DIVISIOn, WhICh IS responSIble for lOgIStICS,
personnel, procurement, and accountmg

Because of I'\EMA' s extended orgamzatIOnal "spokes," the tranSItion to ImplementatIOn has
confronted both dlstnct-Ievel and central mmlstry capacity Issues The decentralIzatIOn law
allocates responSIbIlIty for hmng and paymg CIVIl servants to the dlstncts, WhICh mcludes DEOs.
WhIle some dIStnCtS have moved ahead on theIr own to hIre DEOs and to create DECs, almost
all dIstncts face senous resource shortages, both human and finanCial To aVOid addmg to theIr
salary burden, many dlstncts have added the DEO functIOns to an eXlstmg pOSItIOn, the most
common combmatIOn bemg a Health and EnVIronment Officer Smce the DEOs are Intended to
serve as the key lInkage to NEMA from the dlstncts, how IndIVIdual dlstncts deal WIth the DEO
pOSItIOn IS Important to how successfully NEMA can perform Its functIOns at that level

BeSIdes staff shortages, dlstncts have faced fmanclal and phySIcal resource shortages that have
lllruted theIr abIlIty to Implement NEAP actiVIties and the terms of the statute Adequate office
space and eqUIpment, plus access to a vehIcle and funds for gasolme and travel have posed
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cntIcal constramts There has been a sharp dIstmctIOn between the resources avaIlable to
EMCBP and UNDP pIlot dIstncts and dIstncts m the rest of Uganda that do not have the
pOSSIbIlIty of external fundmg DIstrIct-level NEAP actIvItIes have begun gradually m the pIlot
distrIcts and most have taken only a few "teps. the mam one bemg the conduct of participatory
rural appraisal (PRA) trammg and the ,>ub~equent IdentificatIon of local-level mIni-proJects

The ELUs are NEMA'~ honzontallmkage~, and are baslc..llly dependent upon the capacIty and
resources of the agency where they are located to make them operatIOnal Currently, 21 ELUs
have been established, the ~mallest consl~tmg of one person. and the largest ~even people (of

whIch there are four), WIth an average SIze of four Most of the agencIe~ have requested NEMA

funds from the EMCBP to pay for some of the costs of operatmg the ELU~. ~uch as offIce
supplIes. sIttmg fees. trammg, and any reqUlred studies

DespIte ItS growmg pams and some external cntIclsm, m Its first year of operatIOns NEMA has
moved ahead on a number of fronts (see NEMA. 1997) Regardmg capacIty-bUlldmg, NEMA
has undertaken. trammg for DECs m focal dIstncts, ..lSSlstance WIth PRAs. local-level trammg
needs assessments, and ELU "taff trammg Progress has been made on the development of draft
~tandards and gUldelIne~ for envlronment..ll Impact asses'>ments (EIA~) and the establIshment of
mteragency EIA commIttees. support to dlstncts on EIAs. ..lnd conduct of 30 EIA reviews
NEMA legal staff have worked on environmental regulatIOns and by-laws, on changes m
supportmg legislatIOn, for example, the WIldlIfe Statute and the NatIOnal Wetlands PolIcy, and
on Uganda's complIance With mternatIOnal conventIon~ In the area of environmental awareness,
NEMA has developed a strategy for environmental educatIOn Jomtly WIth the educatIOn mlmstry,
Initiated a mass media campaign on environmental Issues. updated the 1994 State of the
EnVironment report and I~ about to publIsh the SOE 1996 report. held publIc hearIngs on the
water hyaCInth problem m Lake VIctona, conducted spot publIcIty campaigns agamst polluters
(cement factory and urban garbage), and ,>tarted publIcatIOn of a NEMA newsletter

Regardmg environmental momtonng, NEMA's InformatIOn and Momtonng DIVISIOn can pomt
to the followmg accomplI~hments momtonng mdlcators developed, lIbrary computerIzed, lmks
to UNEP website establIshed and a NEMA homepage set up, database of pollutmg mdustrIes m
Kampala and Mbarara created, and factory mspections conducted

Page 10
DELPHNPCDOCS\.\10NOO\\MONOO·4 W61 January 1998



•

•

•

•

•

•

•

•

•

I Table 1: ~EAP Investment Programmes I
Fundmg

Levels Donor
Donor,> StatusProJect"

pIu'> GOU
(US$)

Programme I E)lR Management CJpJLlty-
Bulldmg

I E~tablishmg )lEMA (EMCBP)

:2 NRM Decentralization
118m + 3'+m World BanlJIDA Bemg Implemented

3 Policy & Legal Review
TBD USAID Planned

4 Env Protection Standards & GUidelines o31m TBD Bemg Implemented
5 InstitutIOnal Support to NEMA

50m/03m UNEPfUNDP Bemg Implemented

o87m UNDP Bemg Implemented

Programme 2 Resource Productlvltv
Enhancement

I NatIOnal Forestry ActIOn Plan

2 ENR Degradation Studle~ o05m World BanlJIDA Planned
3 Sw/se Watershed Management o15m World Bank/IDA Part of EMCBP
4 Water Resources Momtonng/Asse"ment o.+Im FAO Planned
5 Flshenes Master Plan

447m DANIDA Bemg Implemented
6 Pilot WlldlifelLlvestock Ranchmg (PAMSU) o73m ADB Bemg Implemented
7 EffiCient Energy UtilizatIOn o85m World Bank/IDA Bemg Implemented

o31m UNIDO Bemg Implemented

Programme 3 BIOdiversity ConservatIOn &. U~e

1 Participator. Wildlife Conservallon (PAMSU)

2 BIOdiversity Assessment (!ore~t mventorv) 1068m IDAiGEF/Others Bemg Implemented

3 Lake Vlctona ConservatIOn (LVEMP) 025m EU/GEF Completed

59m IDA/GEF Bemg Implemented

Programme 4 EducatIOn & Public Awarene,~

1 Environmental Media Network

009m F Ebert Partly
Foundation Implemented.

further diSCUSSions

Programme 5 Environmental Hedlth & Pollution
Management

1 Ecologlcallv SustaInable Indu,tnJI
Development

103m UNIDOfUNDP Designed
possible UNEP
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3. Coordinating Multiple Actors

The ImplementatlOn of the NEAP depends on a multIplicIty of mstitutlOns. .lgencies and
orgalllzatlOm m both public and pnvate sector~ Also mvolved are external .lgencIes, 1 e . the
donors and the mternatlOnal NGO commulllty Uganda' SNEAP has had to confront the
coordmatlon Issue, somethmg that all NEAPs have had to deal with as plans have moved from

deSign to Implementation (see Bnnkerhoff, 1996a) The coordmatIOn functIon has posed several
challenges. and addressmg them fIgures promInently III the story of Uganda's NEAP
implementatIOn expenence to date

One challenge has been translatIng the broad and somewhat vague statements about coordmatIOn
contamed m the EnVIronment Statute mto operational procedures that function effectively The
NEAP deSIgn made the baSIC assumptIOn that the lead envIronmental agency, NEMA. would
coordmate actIOns m both the public and pnvate sectors to ensure harmony m enVIronmental
management m the country ThIS assumptIon IS mcorporated mto Sections 6 and 7 of the
EnVIronment Statute of 1995 The NEAP deSIgners had a general notion of coordmatIOn as
servmg to aVOid workmg at cross purposes and to mcrease Impact by promotmg synergIes among
those workmg on development and envIronmental mterventlOns OperatlOnally, however, It

turned out that clearly artlculatmg and finetulllng thIS notIOn was complex and conflIct
producmg Dunng ImplementatlOn start-up, the further cIanfIcatIOn of coordmatIOn was
mtettwmed WIth discusslOns ofNEMA's mandate and roles In terms of practical
Implt~mentatIOn, a consensus has emerged that NEAP coordmation rests upon three mam pIllars

a informatIOn sharmg, both honzontally between NEMA and the ELUs, and vertIcally
between NEMA and dIstncts and sub-dIstncts

b Resource shanng, m WhICh the role of NEMA IS to Identify resources and pass them on to
appropnate mstitutIOns with capacity to Implement

c MOllltonng and reportmg, where NEMA collecb and consolidates mformation from
\ anous ImplementatIOn partners to track complIance. achIevement of targets, and
Impacts

The fIrst and thIrd pIllars are related, WIth the dIstmctlOn that mformatlOn sharmg emphasIzes
mutual asSIstance m support of achIevmg some techlllcal task, whereas mOllltonng and reportmg
are more control-onented m the serVIce of mamly admmistrative ends ThIS consensus does not
mean that dIscuSSIOn of what coordmatIOn entmls IS resolved Some actors hold even more
strongly to the control aspects of coordInation and are of the VIew that NEMA's role should
extend to mvolvement m the resolutlOn of mtersectoral cont1lcts and the expanded enforcement
of laws and regulatIOns Others, however, are skeptical about such a role, argumg that It IS a
tough and complex one WhICh could easl1y undermme the credIbIlIty of NEMA
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Another challenge for NEMA and the ;..J'EAP has been makmg an agreed-upon and effective
dlstmctIOn between coordmatIOn and ImplementatIOn ThIS dIvldmg lme has proven to be thm
and blurred Some NEAP partners complam that on occaSIOn NEMA has overstepped Its
coordmatIOn role and mvolved It~elf m ImplementatIOn Part of the confUSIOn IS histoncal, and
stems from \\ hen the department of enVIronment was transformed mto NEMA Some programs,
such as the I\atIOnal Wetlands Programme, whlCh were bemg Implemented by the department
could not easIly fmd a new home and contmued to be Implemented under NEMA The confusIOn
over the divIdmg lme IS also a reflectIOn of mter-orgamzatIOnal tensIOns and turf Issues, WhIch
charactenze SItuatIOns where orgamzatIOns see themselves as competmg for scarce resources

Another contnbutmg factor relates to the lack of capaCIty of lead agenCIes to fulfIll theIr
enVIronmental management responSIbIlIties The EnVIronment Statute mdicates that NEMA wIll
operate m collaboratIOn WIth lead agenCIes to carry out the NEAP mandate However. m some
SItuatIOns, lead agency capaCIty to work WIth NEMA IS weak, and NEMA has had to step mto
more of an Implementation role than a coordmatIon one

A thIrd challenge ha5 to do WIth the breadth of NEMA' s coordmatIOn function The
EnVIronmental Statute gIves NEMA a clear mandate to lIaise not just WIth Ugandan publIc sector
entitles, but WIth the pnvate sector, NGOs, and government agenCIes of other states on Issues
relatmg to enVIronment Further, the prOVlSlons for coordmatIOn extend to the dlstnct and local
levels NEMA staff have been hard pressed to establIsh Imkages WIth all the partners that have
current and potential roles and mterests m the enVIronment It w1l1 take some time to streamlme
the coordmatIon needed for NEAP ImplementatIOn m the country and regIonally, for example, as
m the case of Lake Vlctona

4. Biodiversity and Local-level ENR Management

Among the NEAP's ObjectIves IS the conservatIOn and restoratIOn of ecosystems and
bIOdIverSIty In Uganda, as mother Afncan NEAP countnes WIth sIgmficant blOdiversIty,
mternatlOnal support for thIS ObjectIve has been, and contmues to be, strong As noted above,
deSIgn and ImplementatlOn of protected area programs and commumty ICDPs predate the NEAP
At the national level durmg the NEAP deSIgn phase, USAID's APE supported mstitutIOnal
strengthenmg, partIcularly fmancIaI systems upgradmg, for UNP, and contnbuted to the
mstItutlOnal reforms that combmed UNP and the game department to create the semI
autonomous Uganda WIldlIfe Authonty m 1996, and that reformed the wIldlIfe law (see Matt et
aI., 1995) USAID was mstrumental m facilItatmg the Ugandan government's declSlon to
upgrade SIX protected areas to national park status, three m 1992, and three more m 1994

At the local level, APE's GMU fmances ICDPs that promote commumty-based mitIatIves m park
buffer zones and protected areas, ecotounsm development, and support to local NGOs and
commumty orgamzatlOns These sorts of actiVItIes have contmued under the NEAP's
Implementation phase USAID IS not the only funder, other donors and mternatlOnal NGOs are
active m these areas as well
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In the dIstncts that contam natIOnal parks and protected areas, the presence of these local-level
efforts has helped to move the ImplementatIon of the NEAP mstItutIOnal framework forward at a
more rapId pace than mother dIstnct,> For example, the CARE-Development Through
Conservation (DTC) project has been ~hepherdmg along an mter-dIstnct taskforce for Kabale,
KIsoro and Rukungm dIstncts to addres'> the operatIOnal ImplIcations of the local-level
committee structures mtended to engage m envIronmental plannmg and overSIght WIth a focus
on aVOldmg duplIcatIOn of effort and overlap (CARE, 1997) These mitIatives "erve as pIlots for
fleshIng out the ImplementatIOn detaIl5 contamed m the EnVIronment and WIldlIfe Statutes and
related legIslatIOn.

These efforts also provide expenence and lessons In confrontmg the very real cont1Icts that anse
over bIOdIverSIty Issues m a country where local people are hIghly dependent upon the resource
base for survIval. The CIvIl stnfe that Uganda has suffered adds another complIcatmg layer to
local-level ENR management As an IllustratIOn, Box 2 summarIzes the story of Lake Mburo
NatIOnal Park, WhICh VIVIdly encapsulate~ the dIlemmas mherent m the balancmg of conservatIOn
WIth sustamable use that IS one of the NEAPs' 5tated objectives 6

5. Progress with Decentralization

As mentIOned earlIer, the decentralIzation law laId the groundwork for the dIstnct and sub
dIstnct ImplementatIOn structures elaborated In the EnVIronment Statute Over the past two years
the most progress on settmg up the~e structures has taken place m the eIght focal dIstncts where
World Bank and UNDP resources have been allocated to NEAP actIVItIes These are Arua,
Kottdo, Mbale, Tororo, lmja, Mbarara, Kabale, and Kasese A few other dIstncts receIved
lImIted amounts of donor aSSIstance for ENR efforts Insh AId proVIdes aSSIstance to Ktbale,
Ktboga. and KUITll, whIle the Dutch government aSSIsts LIra and Sorott

Focal dIstncts receIve operational funds, some vehIcles, and trammg In support of DECs, DEOs,
and LECs In addItIOn, commUnIty-based mIcro-proJects, whIch so far have concentrated upon
the IdentificatIOn of ENR I~sues and problems, have started m these dlstncts No dIstncts have
conducted DEAPs to date, the mam aCtiVIty has been pre-plannmg trammg m PRA for sub
county ENR facIlItators m SIX of the focal dlstncts

DECs are operatIOnal In 17 dIstncts, all of the eIght focal dlstncts plus Mubende. Bushenyl
Dlstnct had created a DEC but IS has yet to meet LEC~ have been establIshed In the eIght focal
dIstncts only Of Uganda' ~ 45 dI~tncts, 30 have recruIted DEOs, WIth some dI~tnCtS hmng a
second DEO for theIr mUnICIpalIty (Arua, Gulu, lmJa, and Mbarara)
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Bo'\ 2 Lake Mburo National Park

The area around Lake Mburo v.a~ traditionally u~cd as communally managed live~tod. grazmg land by Bahlma
pastoralists until 1964 'When the Ugandan government galettcd a 250 \quare mile parcel a~ a game re~erve To
help protect the reserve USAID ~pon~ored a ranchmg and tetse Ily eradllatlOn program to tran\lorm the
traditIOnal pastoralists mto pnvate r.mcher~ The mtent \I,a\ to lure the cattle grazers olt at the re\erve with free
land and ranchmg serVlce~, and to hoo\t heet and milk production tor n<ltlonal demand and export However,
the cntena tor participation m the r:lnchmg \chemc excluded the B<lhlma, and encouraged pnvate cntrepreneurs
to take advantage of the program and fence ott large tracts of land surroundmg the re~ene With the los~ of
their communal grazmg area~ the Bahlma became landle~~ ~quatters m the rc\ene

In 1983 the game reserve was upgraded to natIOnal park \tatm and the pastoralI~t squatters were lorclbly eVicted
at gunpomt With Uganda's CIVIl ~tnte culmmatmg m the establishment of the NRM Government. by 1986 local
people had moved back mto the park, chased away the statt, de~troyed mfrastructure, and re-e~tablished grazmg
for their cattle Others also encroached on the park and nelghbonng areas, encouraged by the NRM Government
to return to their homelands Thu~ by the late 1980~ and early 90~, Lake Mburo NatIOnal Park and Its
bIOdiversity were m Jeopardy. and senous conflicts among pastoralist squatters. returnees and pnvate ranchers
eXisted due to multiple claIms on the [<lnd and It\ rcsource ba~e

In an ettort to amelIOrate the ~ltuatlon the new government reduccd thc \Ize ot the park to 100 \quare miles, and
allocated the degazetted land among thc vanou~ cl<llmant\ A Ranch Restructunng Board was set up to manage
the allocatIon process Donor assistance begmnmg m 199 L proVided help m settIng up dialogue processes to
deal with the conflicts among the vanou~ re~ource user~ them~elve~, dnd between them and park offiCials ThIS
asslstanc.e was followed by analytIcal ~upport from FAO on WildlIfe and ranch management, dnd from USAID
and the Afncan Wlldhfe FoundatIOn on commumty participatIOn, ecotounsm, and park management In 1995
relocatIOn of the squatters began, and Lake Mburo began gradually to return to park status m fact rather than Just
In name Currently, repre~entatlve~ trom 15 nelghbonng panshes partIcipate m a park management commIttee,
and work with park staff on a vanety ot actIVIties BeSides 20 patrol rangers park staff Include two comumty
conservation rangers, and three education ofhcer~ (plus one Peace Corp~ Volunteer) who conduct outreach and
awareness actIVIties m surroundmg ~chools and commumtle~ Revenue shanng of park gate receipts has been
Imtlated, with 20 percent of the tund~ gomg for locally determmed projects Local area reSidents are
demonstratmg an mcreased acceptancc ot conservation and the value of Wildlife, though some conflicts and
tensIOns remam

The expenence ot Lake Mburo dramatIcally hIghlIghts ~everal key Is~ue~ for ENR management and NEAP
Implementation FIrst m sltuatlon~ 'Where people'~ livelihoods depend directly on a resource ba~e that IS
targeted for protectIOn and con~ervatlOn, conflIcts over re~ource u~e are real and Will not dl~appear with
symbolIc efforts at partiCipation and appeab to the pnnclple of sustamable use Second resolvmg conflicts calls
for ongOIng participatory mechamsm\ that can tacllitate negotiation and compromise among the relevant
stakeholders Third, the POSSlbllItle~ tor frUItful negotiation and compromise depend upon a polIcy framework
that delmeates appropnate categone~ of land u\e, <lnd backs those up with Implementation capacity Fourth,
International donor agencies can proVide cntlc.al support by servmg as a neutral party to encourage the
establIshment of venues and mecham~m~ tor negotIatIon and conflict re~olutlon and by provldmg the resources
necessary 10 Implement solutlOn~

•
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III. ANALYSIS OF THE NEAP EXPERIENCE

The assessment's analytIC approach IS based on the framework used m the fIve earher fIeld cases
ThIS framework looks at SIX conditIOns associated WIth successful pohcy Implementation ThIS
sectIon presents an analysI~ of Uganda's NEAP, organIzed m terms of the SIX condItIons

A. CLARITY AND CONSISTENCY OF POLICY OBJECTIVES

The policy contains clear and consistent objectives, or some criteria for resolving goal
conflicts.

The NEAP's objectIves, as presented m both the NEAP document and the EnVIronmental Statute
are clearly stated and reflect a greater level of speCIfics than NEAPs m some other countnes
PartIcularly as elaborated m the NEAP document, pohcy ObjectIves relatmg to each of the
taskforce areas are speCIfied (see II B 2 above), as well as ObjectIves for crosscuttmg Issues such
as mcorporatIOn of gender and promotIOn of broad partICIpatIon m ENR management

The NEAP mcorporates and bUIlds upon an eXIstmg pohcy and legal framework As the NEAP
document notes, "There are over 60 pIeces of legIslatIOn governmg varIOUS aspects of natural
resources management and the protectIOn of the enVIronment emanatmg from eIther the central
Government or enacted as bye-laws by varIOUS local authonties and local adrrunIstratIOns"
(MNR, 1995 75) The NEAP document goes on to note that the eXIstmg framework overlooks
or oply partIally mcorporates other Important enVIronmental concerns, e g wetlands, waste
management other than sewage, air and water quahty, and that It madequately copes WIth
mtersectorallmkages It CItes the need for extensIve legIslatIve and pohcy reVIew and
ratIOnahzatIOn to harmOnIze eXIstmg laws and regulatIOns and to fIll m the gaps IdentIfied

ThIS reVIew process, then, IS a key element of successful NEAP ImplementatIOn, and one that
NEMA and other NEAP partners are both aware of and are workmg on The baSIC EnVIronment
Statute of 1995 represents a major step m thIS dIrectIOn Several other laws and pohcles are
central to thIS reVISIOn and harmOnIZatIOn process as well These mclude the decentrahzatIOn
pohcy of 1993, Local Government Statute No 15; the WIldhfe Statute of 1996, the Forestry
Statute currently under reVlSlon, the Water ActIOn Plan and Statute, and the ConstItutIon of 1995
A cntical arena for contmumg the process WIll be the elaboratIOn of regulatIOns and by-laws, for
It IS there that the conflIcts and mconsistencIes, WhICh more general pohcy statements gloss over,
WIll emerge DecentrahzatIOn adds further compleXIty to thIS arena A key feature of the NEAP
pohcy framework IS the abIlIty of dIstncts and sub-countIes to develop theIr own envIronmental
by-laws and regulatIOns (see Odwedo, 1995 and 1996, Rukuba-NgaIza and HItchcock, 1995,
Velt, 1994) ThIS allows for local adaptatIons, but creates the potentIal for mconsistencies both
withm and across dIstncts

The varIOUS NEAP ImplementatIon actors appreCIate that It IS dIfficult to achIeve conSIstency
across polICIes m the enVIronment sector, where Issues crosscut each other and many actors
partICIpate ConSIderable efforts were made dunng NEAP formulatIOn to address conSIstency
The archItects of the NEAP struck delIcate comprorruses, as they tned to estabhsh balances
between dIfferent and sometimes competmg mterests The mam strategy adopted was to make
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the process for NEAP formulatlOn as partIcIpatory as possIble Each of the nme taskforces that
addressed thematIc tOpICS had broad repiesentatIon m theIr membershIp Smularly, the regIOnal
workshops and the NatlOnal Conference held m 1992 were hIghly partIcIpatory

There IS a consensus among ImplementatIon actors that clear and consIstent obJectIve,; are
Important for smooth ImplementatIon of the NEAP HoweveI, they also understand that the
crosscuttmg nature of the sector creates dIffIcultIes that undermme thIS deslfed clanty Compared
to NEAP formulatIOn, mamtammg the kmd of wIde partIcIpatIon that can help to address
consIstency and resolve conflIcts dunng ImplementatlOn IS more problematIC It IS appreciated by
a good number of NEAP actors that clarIty and consIstency of poltcy objectIves wIll ultImately
result from a perSIstent consultatlOn and learmng process Among NEMA's functIOns IS to serve
as a convener to assure that consultatIOn. learnmg. and conflIct resolutIon can take place

B. VALIDITY OF THE POLICY PRESCRIPTIONS

The policy accurately identifies the principal factors and linkages leading to, and
influencing, policy outcomes, including specification of target groups and incentives.

The NEAP formulatIOn process mcluded an extensIve analytIc component, WhICh was techmcally
and sCIentIfically well grounded m the research and expenence base of Afncan ENR
management. and based upon extensIve partIcIpatory consultatIOn. The NEAP poltcy
prescnptIons. as expressed m the EnVIronment Statute and other legIslatIOn, such as the WIldlIfe
Statute,:5:reate an opportumty to address the balance between resource conservatIOn and
protectIOn, and sustamable use To the extent that subsequent elaboration of regulatIons and by
laws mcorporate appropnate mcentIves and enforceable provlSlons, the NEAP poltcy
prescnptIOns can be expected to reflect current understandmg of the lmks between ENR polICIes
and user behaVIOrs 7

The EnVIronment Statute clearly states the general pnncipies of envIronmental management on
whIch other pohcles are based The law contams specIfIc prOVIsIOns for enVIronmental plannmg
at natIOnal and dIstnct levels (SeCtIons 18 and 19). envlfonmental regulatIOns and standards
(Parts IV and V), enVIronment management WhIch spells out polIces on use of varIOUS natural
resources, e g . wetlands, rangelands. nvers, and handlmg of waste and hazardous matenals etc
(Part IV) The legIslatIon also addresses pollutlOn control (Part VITI) Thus the Statute provIdes
an adequate legal framework capable of supportmg effectIve polIcy prescnptIOns.

Progress has been made m the preparatIon of supportmg sectoral enablmg legIslatIon necessary to
flesh out the overarchmg NEAP-msplfed polIcy framework. The WtldlIfe Statute, passed m
1996, whIch merged WtldlIfe department and Uganda NatIOnal Parks, IS one promment example.
ThIS Statute consohdates management of wIldhfe resources and protected areas, a central
concern of the NEAP, under one mtegrated law As does the EnVIronment Statute, It proVIdes
for decentralIzed management through local wtldhfe commIttees, akm to the former's local
enVIronment commIttees Further, the WIldlIfe Statute makes specIfIC reference to the
EnVIronment Statute regardmg the need for EIAs

•
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Another sector that receIve" attentIOn In the NEAP I~ forestry The Fore,>try Act IS currently
under reVIew for reVlSlon. funded by UNEP Under the current law the management of forest
resources IS centralIzed However the MInI"try of Natural Re~ources (MNR) has I~sued

admmistratIVe gmdelIne'> for the management of fore~ts In Uganda In the hne with
decentralIzatIon E,>sentlally. the gmdelmes recommend a return to the 1967 two-tier ~ystem of
managmg forests ThI~ '>y"tem dl'>tmgm~he~ between Local Fore"t Re~erve" <lOd forests of a
natIOnal and mternatIOnal Importance referred to a'> Central Fore~t Re~erve,> AccordIng to the
gmdellnes. the local reserve~ wIll be managed by the dI~tnct admInIstratIOn. which wIll retam all

revenues accrumg from these reserves The forests have to be managed In accOldance with the
proVIsIOns of the Act but dIstncts are free to employ the ~erVIce~ of a dIstnct forest offIcer or
anybody of theIr chOIce. a~ long as they respect the Act' '; provlSlons Local management plans
have to be developed In consultatIOn WIth the Forest Department In Kampala, and any changes m
the plans also need a bleSSIng of the Department

WIth regard to Central Forest Reserves the gUIdelInes reqUIre central management oversIght but
WIth actIvitIes delegated to the dIstncts The ~taff who will be posted to the dI~tncts by the
center \\'111 operate under the '>upervlsory authonty of the ChIef AdmInIstratIve OffIcer (CAO)-- a
dIstnct offiCIal Revenue collected by central government from Central Fore~t Reserves are to be
shared between the center and local authontles In a 60/40 ,;plIt The revenue-shanng
arrangement IS mtended to create an effectIve InCentIve for local authontles to develop a sense of
ownershIp and Interest In the management of Central Forest Reserves located In theIr dIstncts

The water sector IS covered by the NEAP as well (see Chapter 2 5) Many of the Issues raised by
the NEAP In thIS sector have been taken care of In the Water ActIOn Plan for Uganda. prepared
WIth DANIDA aSSIstance In 1994 A comprehenSIve law. whIch recognIzes the cross-sectoral
supervi ,;ory role of NEMA. emerged from the Action Plan and was passed by ParlIament In
1995 In accordance WIth the NEAP prmclple of InvolVIng local communitIes In management of
resources. the 1995 Water Statute has elaborate prOVISIons for local water commIttees The
Water ActIon Plan and Statute have taken Into account reqUIrements and pnnclples In
InternatIOnal and regIOnal protocols and Instruments In whIch Uganda partICIpates for example.
the NIle BaSIn agreements. the Lake VIctona EnVIronment Management Programme (LVEMP),
the InternatIonal Convention on PollutIOn. Wa~te DIsposaL and U~e of ChemIcals. and the
program. TechnIcal CooperatIOn for the PromotIOn of Development and EnVIronment ProtectIOn
of the NIle BaSIn (TECCONILE)

Three other sectors covered by the NEAP where supportIng legI~latIOn to faCIlItate
ImplementatIOn has been developed. or IS planned. are flshenes, wetlands, and land Uganda's
FIshenes Master Plan IS currently under preparatIOn WIth aSSIstance from the Afncan
Development Bank The project mcludes among ItS components a reVIew of the present legal
framework and environmentalI~suesIn the sector PrelImmary drafts IndIcate that the concerns
of the NEAP. as lIsted In Chapter 26 on the fIshenes sector. are receIvmg attention and WIll be
adequately reflected m the Master Plan expected to be out by early 1998

A NatIOnal Wetlands PolIcy was finalIzed In 1994, addressmg a cntIcal enVIronment concern for
Uganda. where wetlands are under SIgnIfIcant pressure for alternatIve uses The polIcy IS beIng
Implemented through a NatIOnal Wetlands Conservation and Management Programme, WIth a
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concentratIOn m eIght tocal dl~tncts. ~upported by technIcal assl~tance from IUCN and fundmg
from The Netherlands government ~ ImplementatIOn arrangement~ mcorporate decentrahzed
management. m harmony with the ~EAP ImplementatIOn approach m general To date,
ImplementatIOn actlvltIe~ have tocmed on analysl~ and mOnItonng. plannmg, pIlot demonstratIOn
actIvIties. and awarenes<; buI1dmg Pohcy comphance I'> relatively spotty. and fmal verSIOns of
enforceable regulatIOns and standards remam to be developed

Land tenure arrangements have long been recognIzed as an Important source of mcentives for
ENR behaVIOrs m Uganda (~ee. for example. Kamugasha, 1987) The NEAP addresses land
Issues, and now two years later a Land Bdiis m the early stages of debate ThI~ reVISIOn of land
law. and related tax pohcIes. proVides an opportunIty to modIfy mcentIves m order to facIhtate
sustamable envIronmental practices. such as the mtroductIon of enVIronment covenants m land
leases, or changes m land claSSIfIcations and taxatIOn rates (see. for example, Ahene. 1994)

The above progress notwIthstandmg. a cnticallmplementatIOn Issue has been the slow pace m
developmg the supportmg rule~. detaIled regulations. and apphcable standards that WIll put the
NEAP pohcles mto practice and proVide the legal baSIS for UnIform and credIble enforcement
At the national leveL delays m prepanng regulatIOns, for example. to gmde EIA, to control
dIscharge of wastes, and to set pollUtion standards. have created legal ambigmties and confUSIOn
m Implementmg NEAP pohcles The July 1997 pubhc hearmg on the Lake Victona water
hyacmth problem and the use of chemIcal controls Illustrates the diffIcultIes The hearmg was
conducted m an effort to respond to pubhc pressure to act on thIS Important envIronmental
concern, but the EIA regulatIons eXIsted only m draft form The result was uncertamty on the
part of pnvate firms regardmg theIr legal obhgatIOns. confUSIOn about what the next steps were
and who was responSIble for takmg them, and tenSIon between NEMA and the agency
coordmatmg the water hyacmth program, the MIm~try of Agnculture, Ammal Industry and
Fishenes

At the dIstnct level, the elaboratIOn of the proVISIons of the EnVironment Statute mcludes the
development of ordmances and by-law~ These WIll be cruCIal to operatIOnahzmg NEAP polICIes
for local resource users and to a~sunng comphance (Rukuba-NgaIza and HItchcock. 1995)
However, few dIstncts have moved ahead WIth by-law development The need for pubhc
partICIpatiOn and lImIted dIstnct-level technIcal and lImIted admmistratIve capaCIty help to
explam thIS slowness (see GIbson, 1996)

C. FACILITATIVE IMPLEMENTATION STRUCTURES AND PROCEDURES

Policy implementation is structured to maximize the probability of compliance from
• implementing agents and target groups. This includes assignment to capable agencies,

supportive operating procedures, sufficient financial resources, and adequate access to
stakeholders.

The NEAP and ItS accompanymg enablIng legIslatIOn proVide for both a honzontal and vertIcal
• network of ImplementatIOn partners Uganda' ~ NEAP IS foremost among Afncan countnes m

elaboratmg ImplementatIOn arrangements that systematIcally lInk central-level ENR actiVIties
WIth the local level through decentrahzatIon BeSIdes publIc sector entItles at the central, dlstnct,
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and local levels, NEAP ImplementatIOn arrangements Include local NOOs, commumty groups,
and the pnvate sector InternatIOnal ImplementatIOn actors Include donors and NOOs, who have
been cntical facIlItators of both the preparatlon of the NEAP and of Its ImplementatIOn The
deSIgn of ~EAP Implementatlon structures seeks to take Into account the folloWIng
consideratlons

• The need to Integrate actIOns honzontally J.cro~" ~ector~, .md vertically from the central to
the local levels

• The need to accommodate the broad range of 10terests 10 ENR and to promote healthy
synergIes and cooperatlOn among publIc, pnvate, and CIvil SOCIety actors.

• The need to provIde the prereqUIsIte power and authonty to lead envIronmental agenCIes,
first and foremost NEMA, m order to enable them to secure comphance from
collaboratmg mstitutIOns and hence effectIvely carry out theIr coordmatIOn, supervISOry
and momtonng roles

• The need to maXImIze mformatIOn shanng among the varIOUS NEAP actors m order to
encourage learnmg and promote effectlve and sustamable ENR use.

1. Central-level Implementation Structures

At the center of the NEAP network IS NEMA, a semI-autonomous body, WIth Its hnked antennae
of ELUs In cooperatmg agenCIes (sectoral mmistnes, mumcipalItles, umversltles, etc) and
decentralIzed DECs and DEOs Although relatIvely mdependent, NEMA operates under the
general supervISIOn of the MNR ThIS lInkage IS deSIgned to prOVIde a connectIOn to the
mamstream government bureaucracy, an arrangement WhICh, among other thmgs, ensures that
NEMA can receIve funds from the natIOnal budget and ItS mterests can be channeled to the
cabmet and parhament through the mmlstry

NEMA denves ItS cross-sectoral authonty from ItS top-level oversIght body, the PolIcy
ComIDlttee on the EnVIronment chaired by the Pnme Mmlster and consIstmg of ten mmisters
whose portfoho~ have Important beanng on the enVIronment [S 8, EnVIronment Statute] ThIS
arrangement IS mtended to prOVIde the bureaucratIc power reqUired to supervIse lme mIm~tnes

due to the hIgher authOrIty of the offIce of the PrIme Mimster However, some mterviewee~

expressed doubts that m the event of a serIOUS dIfference between NEMA and a sectoral
IDlmstry the lmkage to the Pnme Mmister's offIce would enable NEMA to preVail So far such
a conflIct has not arIsen, thus the effectIveness of the lmkage remams untested

NEMA has a Board of DIrectors, WhICh mcludes representatIves of acadeIDlc and research
mstItutIOns, NOOs, and the pnvate sector. The composItIOn of the board IS deSIgned to reflect
the mterests of the WIde range of actors III the NEAP The board fulfills a combmatIOn
watchdog-chaperone role, offenng both commentary and adVIce on NEMA's performance, and
mtercedmg on NEMA' ~ behalf WIth key NEAP constItuenCIes, natIOnal and mternatIOnal
NEMA also has four techmcal commIttees, appomted by the board, that prOVIde adVIce on
varIOUS techmcallssues soIl conservatIOn, envlfonmentallmpact assessment, bIOdIVerSIty
conservatIon, and pollutIOn lIcensmg The commIttees have from fIve to ten members each
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The ELU structure IS cntlcal to NEAP ImplementatlOn Its major functlOn I~ to coordmate
envIronmental activItIes at mlmstenal and departmental levels, and assure mteractIon and
feedback With NEMA on a constant baSIS Although ELUs have the potentIal to serve as
effectIve members of the honzontal NEAP network. for a vanety of reasons theIr performance so
far IS StIll wantmg m some Important respects It was pomted out that there has been a tendency
to relegate the ELU functlOn to Jumor desk officers who Me far removed from the decislOn
makmg CIrcles wlthm the mmlstry, and thIS practIce has undermmed the Impact of ELUs Some
of those mterviewed were also of the VIew that sectoral mmlstnes have not yet adequately
understood or mternalIzed the role and functIOns of NEMA, so as to determme how best to
perform theIr partnershIp respon<;IbIlItIes Interestmgly others felt that NEMA has faIled to
understand correctly the role of sectoral mmlstnes, and has paId madequate attentlOn to bUIldmg
ELU capaCItIes.

One thmg IS clear, however, the ELUs need to functlOn effectIvely Makmg thIS happen reqUIres
both further elaboratIon of the ObjectIves and modalItIes for NEMA-ELU collaboratIOn, and-
Importantly-- realIstIc recogmtIOn of the resources and capaCItIes reqUIred to make collaboratIOn
operatlOnal and effectIve In the absence of effective and functIOmng ELUs, NEMA WIll be
unable to fulfill ItS own mandate For example. NEMA's abIlIty to develop envIronmental
standards and momtor them depends cntically upon techmcal expertIse that reSIdes m the sectoral
rrumstnes The nsk for NEMA IS the temptatlOn to try to "go It alone," a strategy that guarantees
overload and faIlure to delIver on meetmg targets, Issues that already confront NEMA regardmg
the Bank's EMCBP 9

• 2. Local-level Implementation Structures

As descnbed prevlOusly, the EnVIronment Statute creates vertIcal lInkages from the center to the
dlstncts and localItIes through DECs, DEOs, and LECs The deSIgn of these NEAP mstltutIOnal
structures took place m the context of some fundamental reforms m the governance and

• adrrumstratIve structures m Uganda The 1993 Local Government Statute laId the base for
decentralIzatIon and mcreased local partICIpatIon (~ee KIsubI, 1996) The 1995 ConstItutlOn
(ArtIcle 39) makes pronouncements about CItIzens' nghts to a protected and VIable enVIronment
and the government's oblIgatIon to assure these nghts The 1997 Local Government Act amends
the 1993 Statute to remforce and clarIfy local decisIOn-makmg authonty and procedures (see

• Leonard, 1997, Odwedo, 1996) GIven the magmtude of the admmlstratIve changes underway, It
IS not surpnsmg that there remam some areas callmg for addItIonal clarIficatIOn and
harmomzatIon regardmg the NEAP's local-level ImplementatIon arrangements. For example,
accordmg to the SIxth schedule of the 1995 ConstItutIon, the enVIronment sector IS lIsted as a
functIon and servIce of central government, at the same tIme the 1997 Local Government Act

• calls for decentralIzatIon of some natIOnal functIons and servIces speCIfied m the constItutIOn.
Although thIs may stnctly speakmg not be a contradIctIon as such, a number of the publIc sector
offiCIals mterviewed CIted confuslOn over allocatIon of functIOns between the center and dIstncts
as a problem for ImplementatIOn

• BeSIdes sortmg out the ambIgUItIes and fillIng m the gaps m the legal and mstItutIOnal
framework for local-level structures, effectIve ImplementatIon depends upon how dIstncts and
localItIes move ahead m actmg upon theIr mandates, 1 e , m translatmg what eXIsts on paper mto
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practIce One challenge IS overcomIng entrenched way" of plannIng and conductIng
development activItIes Muramlra ( 1995) notes that dlstncts tend to take a ~trongly ~ectoral

approach to planmng and exhibIt a bIaS toward ,;oCIaI servIces provIsIOn DEOs IntervIewed
confirmed this observatIon. and mentIoned the dIffIcultIes In effectIvely IntegratIng cross-cuttIng
ENR Issues Into the ,;ectorally domInated dlstnct plannIng proce~s

Another obvIOus fundamental comtraInIng challenge IS the lImIted aVaIlabilIty of fInancIal
resources. somethIng mentIOned by numerous Interviewees Legal mandates for local-level
NEAP ImplementatIOn notWIthstandIng, local governments remaIn hIghly dependent upon the

center for funds. Around 75 percent of local government revenues come from the central

government budget, and only 25 percent from local taxes A large percentage of the central
government momes are earmarked for specIfic purposes and pnontles (not the envIronment),
thus redUCIng the ~cope for local discretIOnary spendIng Further problems are caused by
persIstent revenue shortfalls at the center, resultIng In budget reductIons and delays In
transrruttIng allocated funds to dIstncts These problems are exacerbated by weaknesses In the
funds transmIttal and bankIng system PledIctably, dlstncts expenence dIffIcultIes In meetIng
payrolls fulfIllmg contractual oblIgatIOns. and so on, partIcularly toward the end of the fiscal
year

The fmancIaI constraInt has had several Impacts on dIstnct efforts to Implement the NEAP
First, a rrunonty of dlstncts have formed DECs or hIred DEOs, who are local government
employees whose salaries are a dlstnct responSIbilIty Second, some dlstncts have added the
enVIronment functIOn to eXIstmg commIttees and to the job descnptIon of current dIstnct staff
In Kabale DIstnct, for example, the enVIronment commIttee has been combIned WIth the
production commIttee to form the DIStrICt ProductIOn and EnVIronmental CommIttee The same
arrangement has been made m Mbarara DistrIct Another popular combInatIon IS that of
enVlfonment and health The nsk IS that If fundmg IS aVaIlable for the other sector m the jomt
commIttee. then the environment gets short shnft ThIrd. although on average DECs are
expected to SIt about four tImes In a year. m many dlstncts they meet less frequently Fourth,
DEOs, where they have been hIred. often have few of the baSIC necessItIes WIth WhICh to perform
theIr functIOns, such as office supplIes, transport, etc

Because of the resource shortages facmg dIstncts, It IS not surpnsmg that the most NEAP
ImplementatIon progress at the local level has been m those dlstnct~ targeted for donor support
For example, office eqUIpment, four-wheel dnve vehIcles, and cost-sharIng on operatmg
expenses have been provIded to DEOs In NEMA target dIstncts through the World Bank-funded
EMCBP AvaIlabIlIty of resources, espeCIally transport, has conSIderably enhanced
envIronmental work at the dIstnct level and below In Kabale, for example, It has speeded up the
process of formmg LECs and of conductmg commumty PRA trammg

Below the dIstncts at the sub-county and VIllage levels, partICIpatIOn of local commumtIes IS an
Intended cornerstone of NEAP ImplementatIon However, just as for dlstncts, the same kmd of
resource constramts preVaIl Although the share of local taxes that sub-countIes are authonzed to
retaIn has recently mcreased from 50 to 65 percent, the sums aVaIlable are qUIte small and the
claIms agaInst them numerous

Page 22
DELPHNPCDOCS\.\lONOGI\MONOG 4 W61 J.muary 1998 fZ

1?



Further, when local authontIe':> have dI~cretlOnary funds, spendIng decislOns can be Influenced by
the deSIre of elected offICIJb to provIde demomtrable benefIts to theIr ,;upporters In hopes of
IncreasIng theIr chances for re-e lectlOn Yell ( 1994), for example. In a ~tudy of Kasese, notes
that most sub-countIes spend the majonty of theIr re~ources on a ~Ingle capItal-IntensIve
Infrastructure project, such as J ':>chool or dIspensary, WhICh IS hIghly vIsIble ENR Investments
rarely can be packaged In way~ that have ':>uch dIrect appeaL thus lowenng the InCentIves for
local offIcIals to allocate resources for the enVIronment

CommunIty-based ENR actIvIties In ~upport of the NEAP are largely funded by donors For
example, PRAs are beIng Introduced by NEMA as part of the EMCBP through the DEOs, and
are used by NGOs m national park and protected area buffer zone COmmUnItIes EMCBP and
APE have small-grant components that funnel resources to the grass-roots and to NGOs, as does
the Mgahmga-BwIndi Impenetrable Forest ConservatIOn Trust (see Box 3 below)

WhIle the NEAP's InstItutlOnal framework Jddres~es honzontal lInkages at the center, the
emphaSIS at the 10callevelI~ on the vertIcal connectlOn upwards to the center The EnvIronment
Statute does not say much about Inter-dIstnct cooperatlOn 10 ThIS IS a structural gap that needs to
be fIlled for effectIve NEAP ImplementatlOn As was pOInted out dunng dIstnct IntervIews, thIS
local-level honzontal mode of cooperatlOn IS Important In order to harmOnIze Inter-dIstnct
polICIes on shared resources, such as nvers, wetlands, and forests Some local-level
expenmentatlOn to forge such cooperatIve lInkages IS takmg place For example, CARE's
USAID-funded DTC Project IS creatIng an Inter-dIstnct structure In Kabale. KIsoro and
Rukungm DIstncts (see CARE, 1997)

D. APPROPRIATE AND SUFFICIENT CAPACITY

Leaders, managers, and agencies possess sufficient management and political skills, and are
committed to the policy objectives.

The expectatIons for performance placed on NEAP ImplementatIOn partners are hIgh, both from
donor agencIes and from natIonal ~takeholders, yet lack of capacIty IS a fundamental problem
CapacIty constramts arIse for NEMA the ELUs. the dIstncts, NGOs, and local commUnItIes,
none of WhICh can be dealt wIth eaSIly m the short term and many of WhICh are Interconnected,
These constraInts WIll dIctate the pace of ImplementatlOn, partIcularly the ~pread of decentralIzed
ENR polIcy management across the country NEMA IS currently able to support fIeld actIvItIes
maInly m the eIght dIstncts on whIch donor funds are targeted wIth only mInImal efforts
elsewhere, but Uganda has 45 dIstncts Reachmg the sub-county and parIsh levels wIth any
degree of UnIform coverage IS a long-term endeavor

The emphaSIS that has been placed on capacIty bUIldIng In Uganda's rehabIlItatIon and
development programs responds to the severe loss of socIal and InStitutIOnal capItal dunng the
years of econorruc declme and CIvIl stnfe (see Brett, 1994) In all sectors, Uganda needs to
restore and add management and ImplementatIOn capacIty, and the enVIronment sector IS no
exceptIOn Smce the late 1980s there have been several natIOnal InItIatIves to address the
capacIty needs of the country a natlOnal manpower survey, a capacIty bUIldmg plan, and a
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human resources de\ elopment project II Mo~t recently m 1996, <l natlOnal capacIty assessment
proJect. \\ hose mam ObjectIve was to IdentIfy the most econormcally debilItatmg defICItS m
human and mstItutIOnal capacIty was carned out With World Bank support (see Kalema et al .
1996. Tata, 1996) ThI'> effort re,>ulted m <l plan prepared by the MmIstry of Planmng and
EconomIC Development Among the pnonty <lreas IdentIfied that have ,m Important beanng on
NEAP ImplementatIOn are strengthenmg of manpower planmng WIthm government, attentlOn to
trammg, strengthenmg capacIty tor policy analY~I" out'>Ide government <lnd encouragmg the
return of skilled Ugandan~ from the draspora

To a conSIderable extent the ImplementatIOn of the NEAP depends on the catalyzmg actIons of

NEMA It IS therefore not surpnsIng that the InstItutIOnal placement and capaCIty of NEMA are
two related Issues that have attracted much dI~cussIOn Many argue that the key to NEMA'~
abIlIty to fulfIll ItS functIOns lIes WIth Its InstltutlOnal affIlIatIon Strong VIews have been
expressed that NEMA should have been located m the PreSIdent's or Pnme MImster's OffIce to
gIve It e"\tra clout to deal WIth the lIne mmIstnes ThIS type of arrangement, however, does not
necessanly alway,> work On the contrary there I~ alway~ <l pOSSIbIlIty that enVIronment could be
'>IdelIned as the hIgh office" attend to more urgent and hIgh pnonty agendas such as natIonal
"ecunty and defense It has abo been contended that plaCIng NEMA under a mInIstry that IS al '>0
responsIble for forestry, a major envIronmental concern. IS not wise The arrangement can result
In conflIct of Interest and nsks compromI~Ingthe superVISOry powers of NEMA VIS a VIS the
forestry department

Placement. though, IS only part of the pIcture Of more pressIng concern IS the present capacIty
of NEMA and Its staff complement to effectIvely carry out Its mandate A lot of skeptICIsm has
been expressed Currently NEMA has only 26 profesSlOn<l1 ,>taff Almost all those mterviewed
felt that the current staff strength falls short of what IS reqUIred to effectIvely Implement the
ambitlOus NEAP mandate A few felt that NEMA ha~ not taken full advantage of the eXistIng
capaCIty wlthm mmI,>tnes to Implement NEAP, nor has It effectIvely utIlized the ELUs, or the
dIStnCt and local envIronment commIttees One of the major concerns mterviewees expressed
about eXIstmg NEMA staff IS that although well qualIfIed and commItted a number of them are
Jumor relative to theIr sectoral mInI~try counterparts, and they lack the reqUISIte expenence to
deal WIth the IntncaCIes and mfightIng of the government bureaucracy Another Issue raIsed was
the fIt between NEMA',> functlOns and Its staff skIll mIX .\!lost NEMA ~taff have a techmcal or
SCIentIfIC background, but an Important element of theIr responSIbIlItIes deab WIth mterpretmg
and enforcmg the legal and polIcy proVISIons of the NEAP

ConsIdenng that NEMA has barely been m eXIstence for two years, the agency cannot be
expected to have acqUIred all the Implementmg capabIlItIes that the NEAP calls for However.
NEMA needs a strategy for addressmg ItS capaCIty problems whIle at the same tIme makmg
progress on NEAP targets Slgmficantly, one cntIcal management capacIty that both
mterVIe\\ ees and donor agency documents cIted as bemg weak m NEMA I~ "trategic pnonty
~ettmg Over tIme, If the ImpedIments to ~mooth ImplementatIon mherent m a contmued
capacIty defiCIt are not reduced. the nsk of dwmdlmg stakeholder support, CItIzen
dIsI1luslOnment WIth the NEAP, and donor frustratIOn I~ lIkely to grow
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Beyond NEMA. capacIty gaps m the ELUs, DECs, DEOs, and local Implementmg agents need
fIllmg as well Currently, the sectoral mmI~tnes and NEMA are dlscussmg how best to make the
ELUs operatIonally effectIve, wIth a key concern bemg who pays for It. For the dlstnct level,
NEMA has already conducted a three-week course for DEOs, and the Authonty's DCU works m
close collaboratIon wIth dI~tncts to help them carry out theIr responsIbIlItIes 12 But gIven the
capacIty shortages m dlstncts generally. much more trammg, accompamed by suffICIent
operatmg budgets, WIll be reqUIred to gIve dlstncts effectIve ImplementatIOn capacIty many
sector (see Leonard, 1997) And beyond the publIc sector, mternatIOnal NGOs and the growmg
mdlgenous cadre of NGOs have been actIve, partIcularly at the local level, m commumty ENR
management capacity-bUIldmg Donor-funded mlm-projects and ICDPs, such as those supported
by APE's GMU, also have contnbuted to commumty capaCIty

E. STAKEHOLDERSUPPORT•
The policy receives ongoing support from constituency groups and key stakeholders.

•

•

•

Stakeholder awareness and publIc dIscussIOn of envIronmental Issues IS hIgher m Uganda than m
many countnes From the very hIghest levels of the NRM Government on down, there appears
to be generalIzed support for, If not complete understandmg of, enVIronmental concerns, both on
the conservatIOn ("green") and pollutIOn ("brown") SIdes 13 The press plays a role here, covenng
ENR Issues on a lImIted but somewhat regular baSIS NEMA's educatIOn and awareness
campmgns, and those of several mdlgenous NGOs, for example, the ASSOCIatIOn for
Affores\~tIOn have contnbuted to publIc awareness, partIcularly m Kampala, Jmja, and other
urban centers Further, NEMA has responded publIcly and qUIckly to cItIzen complamts
regardmg envIronmental Issues, such as confrontmg a cement factory m Kasese over pollutIOn,
negotlatmg WIth developers regardmg wetlands, and dealmg WIth mumclpal garbage dIsposal m
Kampala These hIghly vlSlble efforts have garnered some publIc support for NEMA's
enVIronmental watchdog role [4

Uganda faces the cla~sIc tenSIOn between economIC development and ENR goals For poor rural
resource users. many of whom are women, the Issue IS often lack of alternatIves to
envIronmentally damagmg behaVIOrs They often recogmze that theu lIvelIhood practIces
JeopardIze sustamable ENR use, but they face ImmedIate survIval needs, and m many cases have

• neIther the resources nor the mcentIves to change theIr ways ReSIdents of buffer zones around
parks and protected areas confront the tenSIOn very dIrectly, eIther by bemg demed access to
resources they previously enjoyed, or by suffenng wIldlIfe damage to crops and property (see
Box 2) PartICIpatory conservatIon efforts and ICDPs seek to create value for buffer zone
commumtIes from ENR protectIon, thereby convertmg local reSIdents mto sUpportIve

• stakeholders and creatmg pOSItIve mcentIves 15

For hIgher mcome groups the Issue revolves around the trade-offs between purSUIt of ImmedIate
economIC benefits, WhICh may have negatIve envIronmental effects, and makmg adjustments to
accommodate better ENR practIces, WhICh WIll have long-term benefits m the future Mbarara's

• "bare hIlls," for example, dramatIcally Illustrate the cumulatIve Impact of large numbers of
landowners' deCISIons regardmg resource use on theIr lands for short-term economIC gmn at the
cost of worsenmg deforestatIon, erOSIOn, and s01lloss In Kabale, wetlands dramage has taken
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place as a result of the actIOns of the relatIvely nch. not the poor There I'> a ~Ignrflc ..mt cla~s of
natIOnal economIC actors m Uganda whose ~upport for envIronmental po1rcle~ I~ l.lfgely
contmgent upon the extent to WhICh tho,>e polIcle" connlct WIth or Impede theIr economIC
purSUItS. despIte theIr recognrtlon that "uch purSUitS may be d..Imagmg Such actor~ may 10 fact
espouse approval for ENR-protect1Og polICies In general huch a.. the lofty envIronmental
pnnclples 10cluded 10 the comtItutIOnj, \VhIle qUIetly 0ppO~Ing or Ignonng them 10 the speCIfIC
case of theIr own situatIon.. It 1" Important not to mI~take thI~ kmd of approval for 1O-depth and
WIdespread ~takeholder support for the enVIronment

In lIght of Uganda's dnve to attract foreign pnvate ~ector 1Ove~tment, the trade-offs between

ENR protectIOn and economiC growth are hkely to become more acute. partIcularly around the
apphcatIon and enforcement of EIA regulatIons. once these are f10allzed The controversy over
the planned expanSIOn of the J10ja power statIOn. whIch WIll flood a "cenrc portIon of the NIle, IS
one IllustratIon As the pace of mve-;tment 1Ocreases, NEMA WIll be called upon to mtervene
more and more m ways that WIll alter the balance between w10ners and losers Stakeholders WIll
need to be managed so as to aVOId the Cla~-;IC charge leveled agamst envIronmental agenCIes 10
other Afncan countnes, and one that contronts NEMA as welL that they are "'blockmg
development"

Another Important set of stakeholders for the NEAP mcludes the mternatIonal donors and the
1OternatIonal conservatIOn NGOs Several mtervlewees expressed the VIew that WIthout theIr
ongomg support, fIrst of all. the NEAP would not have been developed. and second, It cannot be
successfully Implemented ObVIOusly the resources thIS ~takeholder group commands are crItIcal
to ImplementatIOn, but donor-; and NGOs also have brought Ideas and technrcal expertIse as well,
partIcularly on the NEAP's bIOdIverSIty components Further, they have forged allIances WIth
the grow1Og mdlgenous NGO 5.ector. whose members have become strong local proponents of
ENR sustamable use and of the NEAP, and many of whom are ..IctIve partners WIth NEMA m a
range of NEAP actIVItIes, from envIronmental awareness promotIOn to legal advocacy
Examples of these stakeholder~ ..Ire the WIldlIfe Clubs of Uganda. The AuxIlIary FoundatIOn,
EnVIronmental Alert. and Jomt Energy and EnVIronment Project~ (JEEP)

In additIOn to partnerIng WIth publIc ~ector entItle" lIke NEMA. Ug..Indan NGO~ are 10creasmg
theIr Imkages WIth each other Among the older of such lInkage mechanr~m~ IS DENIVA (the
Development Network of IndIgenous Voluntary A~SOCIatIOns), founded m 1988 Among the
newest IS the NatIOnal NGO Forum, launched 10 January 1997, whose councIl has 82 elected
members The members of these a~socrations 10clude NGOs that mtervene m a varIety of
sectors. but a sIgmficant proportIOn of them have a rural development and ENR focus

The NEAP's relIance upon decentralIzatIon and broad-ba~ed partICIpatIOn offers the pOSSIbIlIty
that the needs and deSIres of local stakeholders can be more easIly addressed 10 ways that are
more responSIve. fleXIble. and accountable CommunrtIe" and VIllages. where those Ugandans
whose day-to-day lIvelIhoods depend dIrectly upon the country's natural re~ource base reSIde, are
a VItally Important set of stakeholders BeSIdes NGOs. communItIes are often aSSIsted by
churches and relIgIOUS groups to organrze and buIld the SOCIal capItal that encourages the purSUIt
of common ObjectIves Many church groups are actIve at the grassroots 10 baSIS rural
development projects dealmg with soIl and water conservatIon, baSIC ENR concerns In Kabale
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Dlstnct, for example. most of the chaIrmen of the LEO, are rrunIsters, reflectIng theIr abIlIty both
to command the confIdence of communIty members and to act effectIvely on theIr behalf

As previOusly noted, decentralIzed and partICIpatory mechanIsms and procedures for ENR
management are In theIr nascent operatiOnal stage~ In most cases, even In the donor-supported
focal dlstncts Over time. however progres'> In ~uccessfully ImplementIng them could generate
WIder and more sustamed stakeholder "upport among larger numbers of Ugandan cItIzens It IS
Important to recogmze, however, that the growth of such support WIll m large part depend upon
how well the NEAP's legal proV1'~lOns and procedures, m practIce and not Just on paper, balance
access to natural resource'> for sustamable use WIth conservation and preservatIOn. and prOVIde a
VIable framework for mItigatIng conflIcts among claImants

F. SUPPORTIVE SOCIOECONOMIC AND POLITICAL CONDITIONS

Socioeconomic and political conditions remain sufficiently supportive and stable so that the
policy is not undermined by changes in priorities, conflicts, and/or radical shifts in resource
availability.

Uganda IS emergIng from a long penod of polItical turmOIl and SOCiOeconomIC declIne A
sIgmfIcant amount of rebUIldIng and progress has been made In a relatively short penod of time,
though much remaInS to be done to consolIdate and extend the early gaIns (see Apter. 1995,
Khadlagala, 1993, Omara-Otunnu, 1992) OngoIng flows of InternatIOnal donor funds and
pnvate sector Investment wIll be Influenced by how well these promlSlng begInnIngs bear fruIt
TheIr fragIlIty and the danger of reversal need to be recogmzed For example, related to ENR
and the NEAP, recent unrest and bandItry In the southwestern regiOn has led to a sharp declme m
ecotounsm tlus year

The SItuatiOn In the southwest exemplIfIe'> the fact that despIte the overall ImproVIng polItical
SItuatIOn there are nevertheless stIll pockets of Insecunty In some parts of Uganda Dlstncts that
are located In those areas have expenenced problems In NEAP Implementation Apart from
Arua. they are conspIcuously absent from the NEMA lIst of target/focus dlstncts The worry IS
the long-term Impact thIS state of affaIrs IS lIkely to have on NEAP ImplementatIOn strategIes,
leadmg to delays due to the suspensIOn of normal government activity In those dlstncts

AchIevmg the current level of pOlitICal ~tabilIty has mvolved some comprorruses that hold
ImplIcatIOns for NEAP ImplementatIon The NRM Government's efforts to create broad-based
support and to satIsfy ItS varIOUS polItIcal stakeholders has led to an expanSiOn m the number of
rrumstnes m order to create vacanCIes for IndIVIduals representIng dIfferent Interests that need to

• be accommodated. A large government complIcates the coordInatiOn functIOn further, and adds
compleXIty to the ImplementatiOn process JunsdictIonal conflIcts are escalated as a result. The
SItuatIOn IS changIng for the better, the SIze of government has been gradually cut down as the
polItIcal tenSIOns that charactenzed the early day of the NRM Government contInue to subSIde
AddItIOnally, the World Bank-supported CIvIl ~ervlce reform has helped In tnmmmg the SIze of

• government.

• Page 27
DELPHI\IPCDOCS\MONOG\\MONOG 4 W61 lanuary 1998



POSItive for NEAP ImplementatIOn IS a strong expressed government commItment to ENR
polICIes CommItment IS dIffICUlt to assess WIth any degree of accuracy. and mdicators for and
agamst are open to mterpretatIOn The PresIdent mentIOns enVIronmental Issues m hIS publIc
commumques, and many government agenCIes espouse the deSIre and mtent to bUlld
envIronmental conSIderatIOns mto theIr programs and actIons Some observers expres~ the VIew,
however. that the real level of government commItment IS more halfhearted than publIc
pronouncements, WhICh are mtended for donor and publIc consumptIon They suggest that
pnvate sector mvestment and natIOnal secunty are the Issues of paramount government concern,
not the enVIronment Some CIte the fact that the government has not met Its oblIgatIOns for

counterpart fundmg for NEMA under the EMCBP as a SIgn of weak comnutment On the other
hand, countering such skeptIcal VIews, several intervIewees CIted as SIgns of commItment the
passage of the EnVIronment Statute, whIch m some Important respects Imposes oblIgatIons for
government actIon, and the fact that NEMA has been gIven a relatIvely free hand m mterpretmg
and carrymg out Its mandate.

The democratIc governance moves toward decentralIzatIOn and mcreased local partICIpatIOn are
encouragmg for the success of Uganda's NEAP The go\'ernment's decentralIzatIOn polIcy,
whIch has transferred some powers to the dIstnct level and below, has created a favorable
clImate for NEAP ImplementatIOn at the grassroots level Many of the people mterviewed
conceded that establIshmg DECs and hmng DEOs would have been dIfficult under the
centralIzed system of government that was stIlI m eXIstence as recently as 1991 when dISCUSSIOns
on the NEAP started As CItizens and government offiCIals gam more expenence WIth
deccmtralized and partICIpatory systems and procedures, NEAP ImplementatIOn progress WIll
lIkely be faCIlItated and accelerated

Other factors in the SOCIOeconorruc and polItIcal settmg that are encouragmg for NEAP
ImplementatIOn mcIude the mcreased partICIpatIon of mdigenous NOOs m ENR actIvitIes and,
more generally, the development of a strong CIVIl SOCIety, plus a VIbrant medIa sector that pays
attentIOn to ENR Issues and can mform and educate the publIc The mcreased pnvate sector
mvestment that Uganda IS begmnmg to enJoy could either help or hmder NEAP ImplementatIOn
To the extent that mvestment projects allow NEMA to gam expenence WIth EIAs and the
proVISIOns of those assessments are respected, and envIronmental standards enforced, pnvate
mvestment wIll advance the development of appropnate and Viable ENR rules and regulatIons
that protect the enVIronment whIle contnbutmg to SOCIOeconorruc growth However, If pnvate
mvestment deals are cut that dIsregard or shortcut laws and regulatIons, and benefit pnvIleged
actors at the expense of ENR concerns, then the enVIronment WIll suffer and CItIzen cymcism
about government comrrutment to the NEAP and the EnVIronment Statute could mcrease

IV. IMPLEMENTATION CHALLENGES

AnalySIS of Afncan NEAPs and ENR polIcy ImplementatIon reveals that progress WIll be
mfluenced by the extent to which the followmg challenges are successfully confronted
(Brmkerhoffwlth Honadle, 1996) ThIS sectIOn dIscusses how Uganda's NEAP has faced up to
these challenges They fall mto five categones I) settmg pnontIes, sequencmg actIons, and •
aVOldmg CflSIS management; 2) mamtammg resource user partICIpatIOn and stakeholder support,
3) managmg mterorganizatIonal lmkages across sectoral boundanes, 4) copmg WIth the evolutIon
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of NEAP ImplementatIon strategIcally. and 5) dealmg wIth resource constramts and financIal
sustamablhty

A. SETTING PRIORITIES, SEQUENCING ACTIONS, AVOIDING CRISIS
MANAGEMENT

To a large extent, the successful evolutIOn of NEAP ImplementatIOn depends on how well
pnontles are set ThIS IS true because 1) NEAP ObjectIves are mterconnected and
mterdependent, 2) NEAP Implementor" are also lInked and mterdependent, and 3) resource and
capacIty constramts lmut the extent to WhICh mterventIOns can take place sImultaneously on a
broad scale However, settmg pnontles m a SItuatlon where many actors are mvolved, who
assess and rank pnontles dIfferently accordmg to theIr own needs and organIzatIOnal agendas, IS
a comphcated undertakmg Uganda's NEAP emerged from an elaborate, hIghly partIcIpatory and
consultatlve process Its analytIc approach IS both comprehensIve and ambltlOUS A pomt made
by several mtervlewees, however, IS that the NEAP's Implementatlon strategy dId not receIve the
degree of attentIOn comparable to what went mto ItS desIgn.

A core element of strategy development IS decldmg WhIch Issues and actIOns deserve the hIghest
pnontles, and workmg out a hIerarchy of effort and attentIOn ThIS pnonty-settmg and strategIC
planmng cannot, for the reasons Just elaborated, be done completely mdependently by any smgle
Implementmg entlty As NEMA staff are well aware, the varIOUS NEAP Implementmg partners
have dIfferent pnontles, so selectmg and rankmg Issues and actIOns IS strongly mfluenced by
whose ppontles are taken mto account The nsk of bemg pulled m several dIrectIOns at once IS
ever-present

It IS ObVIOUS that the establIshment of a legal framework has receIved pnonty attentlon, and thIS
IS mdeed a logIcal and fundamental step But whIle a necessary step toward effectIve
ImplementatIOn, It IS not a suffiCIent one What IS needed IS a sequence of steps, WIth mIlestones,
and an agreed-upon process for decldmg pnontles and trackmg progress At the most general
level, there IS a sequence bUIlt mto the NEAP, one that moves from establIshmg structures, to
bUIldmg capaCIty, to carrymg out programs, and achlevmg results 16 But gettmg down to
speCIfICS, It becomes apparent that there are many mtertwmed sequences, each WIth a dIfferent
startmg pomt. pace of progress, and outcomes For example, at the commumty level, donor and
NGO support to local commumtles around parks and protected areas, WhICh predates the start-up
of the NEAP. has led m certam cases to communItIes gettmg out ahead of the legal framework
In Kabale Dlstnct one LEe IS facmg legal actlon from a landowner due to the commIttee's
efforts to enforce restnctIOns on wetlands use The case IS contentIOUS because the detaIls of the
NatIOnal Wetlands Pollcy have not been worked out.

ThIS example IS symptomatIC of the sequencmg problem The envIronmental framework law and
baSIC enablmg legIslatIOn have not been qUIckly followed by regulatIOns, WhICh are necessary as
the baSIS of enforcement and operatIOns WhIle NEMA labors to transform proVISIonal gUIdelmes
mto draft regulatIOns, get those regulatIOns reVIewed and finalIzed, and submItted for
parlIamentary ratIficatlon, ENR actors at varIOUS levels, from natIOnal to local, are makmg
deCISIOns and takmg actIons Furthermore, donor programs mtroduce theIr own sequences, WIth
frequently compellmg reasons to pay attentIOn to theIr steps due to the funds attached. In fact,
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NEMA has been cnticized m some quarters for paymg more heed to Implementmg the EMCBP
than to the NEAP

It IS easy to see how efforts to balance timely con~IderatIOn of all these lmked "tep~, and to
respond to dIfferent perception'> of pnonty aCtlon~, can qUickly lead to d reactIve, cnsis-dnven
management approach, where the group" or mdividuais that cre..lte the loude,>t tus~ are responded
to fIrst But managmg by puttmg out fIre~ as they erupt IS neIther effICIent nor ~trateglc

(KIggundu. 1996) There WIll always be unantIcIpated cnses requmng unfore~een attentIOn, but
techmques eXIst that can reduce uncertamtIeS and pnontIze actIOn

The ans\\er IS not to seek to Identify all the steps In all the relevant sequences In advance, nor to
antICIpate all cnses RegardIng the former, such a detaIled level of planmng qUickly becomes an
end In ItSelf and IS ultImately unproductIve. The latter IS clearly an ImpOSSIbIlIty, ImplyIng a
level of ommSCIence reserved for the dIvme Rather, the SItuatIOn can be dealt WIth by USIng the
approaches and tools of strategIc management (see IV D below) These can help deCISIOn
makers and managers sort through the Issues that confront them, set pnontIes and IdentIfy key
targets. and respond to stakeholder needs and de~Ires Importantly, they also encourage managers
to establIsh a proce5s for usmg the approaches and tools 17

B. MAINTAINING RESOURCE USER PARTICIPATION AND STAKEHOLDER
SUPPORT

Many mtervlewees pomted to the NEAP as exemplIfymg grassroots polIcy-makmg and
ImplementatIOn But It IS clear that to date, the operatIOnal modalItIes that WIll make ongomg
popular partICIpatIon a realIty remam, m some Important respects, to be determIned ThIS IS not
umform across all aspects of the NEAP It IS less true, for example, of ICDPs In protected areas
and natIonal parks, where WIth donor support partICIpatory approaches deSIgned to shape
resource user behaVIOrs and buIld local support for conservatIOn have been evolvmg for nearly a
decade m some cases However, for partICIpatIOn m other types of ENR activItIes, such as
envIronmental plannIng, mOnItonng, and polIcy reVIew, much le~s progress has been made.
Kakuru et al argue that for envIronmental Impact assessment (EIA) thIS lag I~ due to the fact
that,

IdentifyIng effectIve methods of publIc mvolvement present~ challenges m Uganda
TechnIques employed In other countrIes, such as publIshmg EIA documents, holdIng
publIc hearIngs, and proVIdIng opportumtles to submIt wntten comments may not
adequately reach rural CItIzens Literacy and local languages Issues also WIll need to be
conSIdered (1995 21)

The major opportumtles for local partICIpatIOn In the NEAP eXIst as a result of the decentralIzed
structures created by the EnvIronment Statute. but these are stIll m the nascent stages of creatIOn
on the ground. So far, no dlstncts have completed DEAPs, and no sub-countIes have prepared
LEAPs due mamly to capaCity constramts In focal dlstncts, DEOs and DECs are begInnIng to
functIOn, and some PRAs have been conducted These efforts lay the foundatIOn for expandIng
partICIpatiOn In the publIc structures for the NEAP NGOs and CIVIl SOCIety orgamzatrons are,
and WIll contInue to be, key to mcreasIng partICIpatIOn, helpmg local resource users mobIlize to
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Identify and express theIr ENR concern~, .md medIatmg between communltles and government
agencIes

However, despite Uganda'~ admIrable pu~h to decentrahze ENR management. there are some
senous questlOns to be a~ked regardlllg the extent to whIch the NEAP' <; decentrallzatlOn, a~

currently conceIved and pur~ued, 1<; III tact gomg to promote bottom-up grass-roots mltlatIve for
sustamable use, or whether It wIll ~Imply enllst local effort m the serVIce of Implementmg a
centrally managed ENR agenda Expenence demonstrates that long-term ENR pollcy objectIves
are unllkely to be achIeved unles<; ~IgnIfIcant number~ of re~ource users at the local level are
actIve partICIpants m decislOns regardmg the rules and procedures for usmg those resources (see
Rukuba-NgaIza and HItchcock, 1995) Even m countnes WIth hIgh levels of capacIty, sole
rellance on centrally-dIrected mterdICtIOn and enforcement strategIes WIll not lead to ENR
sustamabIhty (Bnnkerhoff WIth Honadle, 1996) Developmg effective approaches WIll reqUIre
confrontmg the conflIcts that arIse when there are competmg uses for aVaIlable resources, as Box
2 Illustrates m the case of Lake Mburo NatlOnal Park It IS Important not to sweep the eXIstence
of conflIct under the proverbIal carpet. and not to over-Ideallze the extent to whIch partICIpatIOn
can rrutIgate or resolve conflIct~

Redcllft suggests that underlymg much of the polIcy debate around sustamable development m
many developmg countnes IS "a bIas toward 'managenallsm' stemmmg from a top-down
approach to local development" (1995 23) The study team encountered several mdicatIOns
whIch suggest that, m practIce though not necessarIly m mtent, Uganda's NEAP runs the nsk of
followmg thIS bIas One mdicatIon was an unfortunate mCIdent-- from the pomt of VIew of
mcentives for commumty partIcIpatlOn-- m Kabale DIstnct where the DEO had worked WIth
several commumtIes to IdentIfy mIcro-proJects for fundmg from the EMCBP's grants
component, but because the proce'>s dId not mclude an "offICial" PRA, the proposals were
rejected, leavmg the DEO m the uncomfortable pOSitIOn of havmg to go back to the commumtIes
to tell them they had to follow centrally-approved procedures m order to be conSIdered for
fundmg. WhIle perhaps thIS IS an Isolated event, It nonetheless Illustrates what IS often a pattern
m program ImplementatIOn, namely that admmI~trative reqUIrements dnve action, rather than the
needs of the mtended benefIcIanes

Another mdicatIon, admIttedly ,>ubtle and open to mterpretatIOn, was the notion, Impled m
remarks made by a number of the publIc offiCIals mterviewed, that local people are for the most
part Ignorant of the envIronmental Impacts of theIr actIons untIl exposed to awareness-bUIldmg
conducted by external agents 18 Such attItudes often reflect an mherent VIew that local people
are mcompetent or-- worse-- malIcIOUS, and translate mto practIces that dIscount local mput m
favor of external dIrectIOn The growmg body of knowledge regardmg ENR co-management
mdicates that local knowledge and understandmg, combmed with speCIalIzed external expertIse,
IS cntIcal to desIgnmg and Implementmg mterventIOns that can promote ENR sustamabI1Ity (see
Bornm-Feyerabend, 1997)

A thIrd mdIcatIOn of potentIal problems In ImplementIng the NEAP WIth sIgmficant grass-roots
partICIpatIOn stems from how the EnVIronment Statute's NEAP-DEAP-LEAP cham IS delmeated
The Statute talks about how each of the lower-level plans, as well as any locally-developed by
laws, are to be harmomzed with the hIgher level plans and polICIes, but lIttle IS SaId regardmg
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how or \\ hether hIgher-level plans and polIcle'> mIght be modIfIed m lIght of declSlons taken
lower do\\ n Thus the extent to \v hICh the center-to-penphery ENR "street" 1~ one-way or dual
dlreCtlOn remams to be seen

The NEAP',> rhetonc 1'> p..lrtlclpatory and user-focu~ed but the realIty of that language 1'>
medIated by the legal and admmlstratlve ~tructure,> and procedure'> e,>tablIshed for
Implementatlon PartlClpatIOn and the ~takeholder ~upport that denve~ from cC'1SultatIOn and
mvolvement are necessary for Uganda's NEAP to achIeve Its obJectlve~ Governments cannot
Impose polley agenda~ that ultimately do not have the ~upport of their citizens Sustamable ENR
poliCies Involve "trade-offs between economiC, socIaL and ecological objectives Such trade-offs
cannot be determIned by ',>cIentIfic' mean~ alone, no matter how multI-diSCIplmary They are
value Judgements, and therefore 'people-centered' approache~ are needed" (Carew-ReId et al ,
1994 51) The meVItabIhty of conflIcts cannot be aVOIded (see V B 2 below)

C. MANAGING INTERORGANIZATIONAL LINKAGES ACROSS SECTORAL
BOU~DARIES

As the dISCUSSIon of mtertwmed ~equence~ above suggests, the ImplementatIOn of the NEAP
mvolves mterorgamzatlonal actIOn among many entltIes from the natIOnal to the local level

Many of the lmkages among NEAP ImplementatIOn network actors are charactenzed m terms of
coordmatIOn However, m many cases what thIS means operatIonally has not been clanfled, and
IS th.e source of some confUSIOn and tenSIOn NEMA IS at the hub of the coordmatIon nexus, and
WIth 'only slIghtly more than one year of operatIOns l~ stIll feelmg Its way toward concretIzmg Its
coordmatIOn mandate Other agenCIes are stIll m the throes of determmmg theIr own roles m
relatIOn to NEMA and the varIOUS NEAP partners they connect WIth Workmg out
mterorgamzatIOnallmkages m the complex ENR sector IS dIffIcult and takes substantIal tIme, no
matter how "cut and dned" the connectIOns may appear on paper

Uganda S NEAP lmplementors need to be open to expenmentatIOn here, and remam fleXIble a~

they search for '>olutIOns that fIt theIr CIrcumstances NEMA appears so far to have reSIsted the
temptatIOn to defme these lmkages m control terms, a strategy destmed for fmlure 19 It has been
suggested that,

The tnck to makIng ImplementatIOn networks functIOn successfully IS to achIeve a
balance between lettmg mdlvldual actors operate mdependently, and lImItmg theIr
mdependence with supervISIOn and control mechamsms, and resource mterdependencles
Success depends upon offsettIng plural responSIbIlIty dIffused among actors with some
degree of mdividual accountabIlIty for contnbutmg to the larger outcomes (Bnnkerhoff,
1996a 1498)

Fmdmg the appropnate balance Will not happen WIthout dIssenSIOn or controversy JunsdlctIOnal
conflIcts are one type of lmkage-related dIspute, such as those that surfaced when the wIldlIfe
department was merged with Uganda NatIOnal Parks to form OWA Another type occurs when
the rules governmg land and resource use change (see Box 2), for example, the gazettmg of some
forest areas as NatIOnal Parks (BwmdI, Mgahmga, KIbale, Ruwenzon mountams) Yet another
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type relates to the allocatlOn of resources to cope with meetmg the obligatlOns of
mterorgamzutlonallmkages Examples here mclude the debate over who should fund what the
ELUs are expected to do, or to what extent distrIcts are responsIble for usmg theIr own resources
to Implement center-determmed mandate~

Craftmg approprIate mcentives IS Important to resolvmg these and other types of dIsputes that
arIse from mterorgamzatlOnallinkages The NEAP cannot rely solely on the mcentIves and
sanctlOn~ that denve from the corpus of ENR law These are cntical, but much of the
coordmatlOn that needs to happen IS admmistrative Thus It IS procedural m a managenal sense,
but not totally m a legal one Keepmg thIS dlstmctlOn m mmd can help Implementors to aVOId
exceSSIve formalIzatlOn, WhIch can slow progress and paralyze jomt actlOn There IS convmcmg
eVIdence that a JUdICIOUS blend of formal and mformal lInkages facIlitate polIcy ImplementatIon
more effectIvely (BrInkerhoff, 1996a)

Another factor m the effectIve functlOnmg of mterorgamzatIonallmkages IS the operatIonal
capacity of the varIOUS orgamzatlOns mvolved CapaCIty constramts have already been noted as a
pnme feature of NEAP ImplementatlOn, IImItmg both the pace and scope of planned outcomes
and results

D. COPING WITH THE EVOLUTION OF NEAP IMPLEMENTATION
STRATEGICALLY

Alread)'.,dIscussed above (IV A) IS the challenge of sequencmg actlOns, settmg pnontIes, and
copmg WIth CrIses As noted, meetmg thIS challenge calls for a strategIc onentatlOn and an
outward-Iookmg, forward-thmkmg managenal approach The challenge here IS related, but
somewhat different Because NEAP objectlves are long-term and mtended results do not become
mamfest ImmedIately, trackmg progress and makmg mcremental adjustments over tIme are
Important to successful ImplementatlOn ThIS raIses the Issue of mIlestones and mdicators In
many countnes, "ENR momtonng sy~tems tend overwhelmmgly to concentrate on followmg a
set of techmcal mdicators relatmg to NR use rates and user behavlOrs Much less frequently
momtored, and rarely m a systematlc or formal way, are bureaucratIc and/or polItIcal mdicators
relevant to ENR" (Bnnkerhoff WIth Honadle, 1996 26).

The overarchmg objectIve of Uganda's NEAP deals WIth sustaInable development (see Box 1)
Tills suggests the need to mcorporate a broad array of mdicators mto the momtonng and
management systems of NEAP Implementmg partners Three categones of sustaInabIhty deserve
attentIon bIOphYSICal, SOCIal, and mstItutIOnal To date the NEAP has dIrected the majorIty of ItS
mformatlOn gathermg and momtormg efforts toward the fIrst category, WIth some attentIon to the
second, and httle to the thIrd

The sustamabIhty of the bIOphysIcal environment and the natural resources base IS what
Immediately comes to mmd where ENR polICies are concerned. Not surpnsmgly the NEAP and
NEMA have concentrated efforts here NEMA' s largest UnIt, the InformatIOn and MOnItonng
DIVISlOn, IS devoted to collectmg, analyzmg, and reportmg based on an array of bIOphYSICal
envIronmental mdicators These make up the database for assessmg degradatIon and
Improvement of the phYSICal enVIronment and the natural resources base, allowmg status and
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Impact reports and the IdentIfication of trends over time The pre~entatIon and analy'ils of the~e
data make up the bulk of Ugandd s 'itate-of-the-envlronment report (~ee MNR. 1994)

It IS well recoglllzed that ENR policy depend~ upon the actIon.., and attitudes of people. thus
..,oclal sustamabllIty I~ Important too Socral smtamability refer~ to a) the mmntenance or
Improvement of re<,ource mer..,' \'vell-bemg, b) the practlce~ and behavIor.., of resource mers that
affect the physical ..,mtamabIllty of a particular re'iource. and c) the dl'itnbutlon of benefit flows
denvmg from resource utilization acro~~ time (mtergeneratlOndl) dnd space (Wollenberg and
Colfer. 1997). Trackmg of a set of mdicators relJtmg to ~ocial sustamabIhty de~erves attention as
well 20 A sIglllficant amount of thIS type of analysI~ went mto the desIgn of the NEAP, and
contmues to be done. espeCIally by NGO'i for ICDPs. but It does not appear to have been
mcorporated mto a systematIc mOllitonng system related to the NEAP

PartIcularly for assessmg and makmg adJustment~ m the orgallizatlOnal dnd managenal aspects of
NEAP ImplementatIOn, It IS Important to consider mstItUtlonal ~ustamabllIty ThIS refers to the
ability of orgallizatlOnS to fulfill theIr allotted functlOn~. ..,atI"fy theIr stdkeholders, attract and
utilize resources, and achieve acceptable level~ of performance over time (Bnnkerhoff and
Goldsrruth. 1992) Although the~e I..,.,ue~ are often the ..,ubJect ot dlscu"'~lonor of penodic
analysIs by NEAP Implementors and mternatlOnal donor.,. rarely are they treated as factors to be
systematIcally and routmely tracked as an mtegral element of ENR policy mOllitonng Uganda's
NEAP could benefit from the IdentificatIOn and mOllitonng of some mdicators m thIS
sustamabilIty category 21

Addressmg the evolutIon of NEAP Implementation strategically mvolves mtegratmg all three of
these types of sustamabIlIty ThiS IS not an easy undertakmg, and It IS temptmg to focus on one
category of sustamability to the relative exclUSIOn of the others The discIplmary trammg and
background of Implementmg actors comes mto play here EnVironmental sCientists are strongly
attuned to biophYSical smtamability and geographiC mformatlon ..,ystems (GIS) AnthropologIsts
and NGOs tend to favor the SOCial dimenslOn~ of su~tamabilIty Management analysts
concentrate on mstltutlOnal ~ustamabilIty Strategic mtegratlOn calls for substantIal reliance on
multidiscIplmary teams throughout the NEAP proces~. not Simply dunng deSign Further It calls
for consultative and participatory management processes that reach out to the full range of NEAP
stakeholders to assure their mput. smce particularly for the ~oCIaI and mstltutlOnal types of
mdicators they are the key sources of such mformation

E. DEALING WITH RESOURCE CONSTRAINTS AND FINANCIAL
SUSTAINABILITY

Uganda's NEAP Implementors, as revealed m both documents and mterviews, are keenly aware
of the problem of limited fmancial resources and dependence upon external and uncertam
sources of funds for contmumg Implementation Many mtervlewees expre~sed concern for the
fate of NEMA and the NEAP once World Bank fundmg IS termmated. and mentIoned the
fickleness of donor mterests One avenue that Uganda ha~ pursued, and which holds mtngumg
promise for creatmg a more ~table fmanclal base for ENR activities IS the establishment of trust
funds and endowments for the environment 22 Several such fundmg mechallisms have been
established m Uganda, whose legal framework contams a suffICIently developed corpus of trust
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law The Mgahmga and Bwmdi Impenetrable Fore~t Conservation Trust (MBIFCT), establIshed
m 1995 wIth World Bank, USAID, and GEF ~upport, was among the fIr~t (World Bank, 1995c)
Box 3 provIdes further mformatIon on the MBIFCT

Box 3' The MBIFCT

The MBIFCT IS a pnvate entIty e~tabh~hed by deed under Ugandan trust law to manage a tund to promote the
long-tenn conservation ot the flora tolUna and habItat ot BWIndl Impenetrable Forest NatIonal Park and
Mgahmga Gonlla NatIonal Park The two parks are the legal benetlcIane~ ot the trust The GEF provided an
Inltlal capltahzatlon ot US$4 mIlhon. whIch as wrrently Inve~ted provides between US$400-450 thousand
annually for Trust operatIons The Trust s objectives focus on conservatIon ot bIOdIversity. environmental
awareness, and capacity-bUIldIng Its funds support commumty-ba<;ed projects (60%), baSIC research (20%), and
park management (20o/c) USAID has tInanced the first year's operatIng expenses ot the Trust's small
management umt, based In Kabale and the Dutch government has agreed to cover the next five years A
Techmcal AdVisory COmmIttee helps ~et pnontle~ and evaluate~ project proposals' sCientific and techmcal
aspects A Local Commumty Steenng Committee (LCSC) screens project proposals. co-signs on the
management umt's local bank account mtertace~ With local commumtles regardIng the MBIFCT, and serves as
a partIcipatory torum tor dlScusslon ot ENR l~~ues LCSe membership mcludes representatives ot local
commumtles natIOnal park wardem local government~. NGO~. and techmcal aS~lstance projects Examples of
the types ot commumty projects that the Tru~t tInam,e~ are beekeepmg. agro-tore~try, non-timber torest
products. and ecotounsm

There are other trust funds m Uganda at vanous stages of development The KJbale Trust
mvolved a land purchase usmg USAID funds, and the settmg aSIde of the land to be managed so
as to maXIffilze wIldlIfe use benefIts for a local commumty The Wddhfe EducatIOn Centre
Trust, the latter supported by USAID and ZoolAtlanta, created a fmancial mechamsm to
sustamably manage the zoo m Entebbe Arrangements to set up a National

DesertIfIcatIOn Fund (UNSO/UNDP supported) are nearmg completIOn A NatIOnal EnVIronment
Fund (NEF), provIded for under the EnVIronment Statute, IS under dISCUSSIOn and development
(see Qumtela and Ntambwekl, 1996) The NEF IS mtended to be an umbrella fund that some see
as subsuffilng the other envIronmental trust funds already created and those planned for the
future Each could have a separate fundmg wmdow and IdentIty under the umbrella NEMA
VIews the NEF as contnbutmg to Its sustamabilIty once the EMCBP ends The WIldlIfe Statute
also proVIdes the legal baSIS for establIshmg a WIldlIfe Fund USAID's APE/GMU IS plannmg
to establIsh an endowment fund that wIll allow the GMU's grants program to contmue followmg
the termmatIon of APE

Trusts and endowment funds have become IncreasIngly popular optIOns as countnes look for
means to assure predIctable flow of resources for ENR actiVItIes, and as donors seek to maxlIDlze
the sustamabIhty and effectivenes~ of theIr contnbutIOns Both countnes and donors see trusts
and endowments as ways to leverage theIr resources both through savvy mvestment of the
ongmal capItal and through attractmg other stakeholders, eIther nationally or mternatIonally, to
make addItIonal donatIons or Investments to budd more capItal for contmued and/or expanded
operatIon BeSIdes addressmg concerns regardmg finanCIal sustamabilIty m fundmg of NEAP
programs and actIvltles, trust funds have other advantages for NEAP ImplementatIOn FIrst,
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trusts can be deSIgned to target long-term finanCial support to a de~Ignated set of beneficianes for
speCIfic and deSIred ENR actiVItIes. thus helpmg to assure theIr contmuatIon Second, theu
management structure. through the creatIOn of a board of trustees, enhances the effectIveness of
fmancial oversIght and has the potentIal to mmimize the lIkelIhood of abuse of office or fmancial
malfeasance Thud. the trust mechal11sm allows the creatIOn of an operatmg body WIth a staff and
commIttee structure that mcorporates broad representation of varIOUS ENR mterest
groups/stakeholders whIle remammg effiCIent and functIOnal, a body that I~ SImple and easIly
accessIble to local commul11ty members, a body that IS condUCIve to democratIC governance, and
one that IS autonomous and can be relatively msulated from speCIal mterest "capture," polItical
interference, and government control

In the current mternatIOnal aSSIstance world, endowments and trust funds are hIghly popular as
mechanIsms to address long-term fundmg and sustamabilIty m a range of development sectors 23

Because of the worldWIde appeal of ENR protectIOn and conservatIOn, Afncan countnes with
umque and rare bIOdIverSIty and ecosystems have the potential for attractmg funds from a vanety
of sources, both publIc and pnvate It needs to be remembered, however, that competltlon for
such funds IS fIerce There are many good and worthwhIle causes chasmg after the same pool of
charitable gIvmg, foundatIOn support, and donor mOl11es As Ellsworth (1997) elaborates,
success on the "road to finanCial sustamabillty" WIll go to those who are the best prepared ThIS
means knowmg how to package a proposal for fundmg, havmg a capable and fmancially sound
management entity, demonstratmg the worth of proposed actIVIties m terms that stakeholders
understand and value, and managmg the enterpnse creatIvely and strategIcally WIth an eye to the
long,term and not the qUIck fix

v. CONCLUSIONS

Considenng the short lIfe span of Uganda's NEAP and of the agency created to coordmate Its
ImplementatIOn, NEMA, It IS perhaps too early to attempt to make defil11tIve judgments about
performance. Indeed, the objective of thIS study was not to conduct an evaluatIve performance
audIt A couple of general conclUSIOns can be drawn nonetheless FIrst, lookmg at the "bottom
lme" for Uganda's NEAP m terms of the extent to WhICh the SIX pollcy ImplementatIOn
condItions assocIated WIth success appear to be fulfIlled, the balance sheet looks pOSItIve To be
sure, there are some problems to be faced, gaps to be fIlled, and uncertamtIes to be confronted,
but much progress m launchmg NEAP ImplementatIOn has been made Second, compared to
other countnes m Sub-Saharan Afnca mvolved m Implementmg NEAPs or SImIlar plannmg
frameworks, Uganda's efforts are on course and ImpreSSIve In partIcular, the focus on
operatIOnalIzmg decentrallzatIOn stands out

The successes regIstered SO far are praiseworthy, but should not be JuStificatIOn for relaxatIOn of
effort The tasks that he ahead are both challengmg and complex, callmg for concerted actIOn on
the part of all of the NEAP partners ThIS final sectIOn offers some thoughts on next steps and
Issues for the future for Uganda's NEAP
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A. NEXT STEPS FOR UGANDA'S NEAP

A number of the next step,; to further NEAP ImplementatIon are well recogmzed and many of
these are already planned or underway The dlscus';lOn here group~ these mto several categones
of actIvItIes

1. Legal and Regulatory Development and Refinement

Steps here are relatIvely clear-cut, and mclude such Hems as 1) Issumg the finalIzed EIA
gUIdelmes and regulatIons and elaboratmg other regulatIons and standards called for m the
EnvIronment Statute. 2) revlewmg eXIstmg sectoral legIslatIOn to IdentIfy current provlSlons on
whIch NEAP ImplementatIon modalItIes could be based, to uncover legal and regulatory gaps,
and to adapt sectoral laws to fIt the prOVISIOns of the EnvIronment Statute. 3) harrnomzmg the
mconsistenCles and confusIOn around centralIzed and decentralIzed legal and regulatory
responsibIlIt1es of dIfferent levels of government, 4) and begmnIng to develop dIstnct-level
enVIronmental by-laws and ordmances NEMA has added to Its legal staff m order to move
ahead on these steps more expedItIOusly Further down the ImplementatIOn path m thIS category
WIll come testmg and refmement of regulatIOns through applIcatIOn and (potentIally) court cases
and legal challenges

2. Capacity-Building

ThIS ca~gory of next steps lmks to the sequencmg Issues dIscussed preVIously CapacIty
constrauits lImIt ImplementatIOn at the central, dIstnct, and local levels Donor support IS cntical
here m provIdmg the basIc resources that allow staff to be hIred and to perform, vehIcles and
eqUIpment to be purchased and operated, SkIlls trammg to be undertaken, and so on. There IS a
tendency to assume that many capacIty gaps can be fIlled through awareness and trammg WhIle
these are necessary aspects of capacity-bUIldmg, they are not suffiCIent Other related factors,
such as mcentIves and orgamzatIonal structures and procedures. also need consIderatIOn

The process SIde of capacity-bUIldmg IS Important too Process capacIty has two aspects It
refers to a skill category, namely the abIlIty to desIgn and manage consultatIve and managenal
process, WhICh can be addressed through trammg and on-the-Job coachmg It also can be
consIdered a by-product of collaboratIve effort, that IS, a synergy-producmg dynamIc that
emerges as people work together to solve problems ThIS latter ImplIes that some of the capacIty
reqUIred for NEAP ImplementatIOn cannot be encapsulated m "bIte-SIze" trammg modules, but
WIll grow out of the ongomg expenence of ImplementatIOn that can buIld what IS called "SOCIal
capItal," or a reserVOIr of shared learnmg and trust that can be drawn upon m the future for
effectIve ImplementatIOn 24

3. Organization and Procedures

ThIS category addresses a range of orgamzatIonal and procedural concerns, these are related to
capaCIty FIrst IS the need to streamlme and make operatIonal the structures proVIded for by
legIslatIOn and/or created under varIOUS admInIstratIve arrangements to facIlItate NEAP
ImplementatIon, for example the varIOUS dIstnct and local commIttees, the ELUs, and UWA
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This will help to address some of the duplIcatiOn and overlap among vanous committee
structures mcluded m ENR legislation, a~ well a~ narrow the gap between admmistrative designs
that look good on paper, but because of lImited capacity are not operationally feaSible A second
~tep i~ clanfymg the operatiOnal meanmg of NEMA'~ coordmatiOn role, and of the lInkages
among other NEAP implementmg p.lrtner<; A<; the preViOUS discussiOn pomted out. the NEAP
faces a certam amount of confu'>iOn regardmg coordmatiOn Part of thi~ cl.lnficatiOn process
mvolves a reView of the expectatiOn~ placed on NEMA, some of which are exceSSive and ill
founded A thud step deals with expandmg the role of NGOs and civil society groups m
ImplementatIOn, and lookmg for opportullltle~ to mvolve the pnvate ~ector as well Takmg thIS

step w111 help wIth capacIty problems by matchmg tasks to the actors most capable to carrymg
them out. wIth assunng that NEAP ImplementatIOn contmues to bul1d upon partICIpatory and
mclusive practIces, and wIth the ongomg need to mamtam stakeholder support for NEAP poliCies
and programs

4. Sustainability

A fourth set of next steps revolves around sustamability The first step here focuses on NEMA
and deals with pnonty-settmg, trymg to do everythmg will not lead NEMA to be effective or
sustamable The Authonty has already gone through a ~trategic planmng exerCise, so the step to
be taken IS stIckmg to the pnonties IdentifIed, while momtonng the appropnateness of the
chOices made Second, a needed step IS to begm now to thmk about what changes m NEAP
Implementation WIll be likely to translate time-bound donor aSSIstance mto coherent and
sustamable ENR structures and programs, and to Identify what adjustments could be made to
mcrease the chances of sustamabilIty Agam, NEMA has already done some thmkmg m thiS
area, but other NEAP partners, mcludmg donors, need to be mvolved as well Thud, a more
coherent. mtegrated approach to the vanous trust and endowment funds m eXistence or planned
should be conSidered, because of the nsk of competItIon among each other Fmally, Uganda, lIke
many countnes, IS engaged m a vanety of plannmg exerCises, some envIronmentally focused,
such as the desertificatiOn strategy, and others more broadly onented, lIke the recently launched
NatiOnal Long Term Perspective StudIes project expected to chart Uganda's development path to
the year 2025 NEMA needs to assure that the NEAP artIculates appropnately with these other
plannmg exerCises and VIce versa Failure to do so nsks creatmg debilltatmg competItiOn for
polIcy-makers' attentiOns and for resources, as well as contnbutmg to pleceme.ll planmng
approaches

B. ISSUES FOR THE FUTURE

ThiS sectiOn raises a few issues of a broader nature than the next-steps dISCUSSiOn They apply to
Uganda's NEAP but are not necessarIly Issues restncted to Uganda NEAPs and ENR poliCIes
and programs worldWIde confront these I~sues
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1. Maintaining ENR as a Policy Priority

PolICIes have what can be thought of a" a lIfespan. <lnd some polIcies lIve longer than others An
issue for NEAPs m general i~ keepmg the environment on the natiOnal polIcy agenda for the
long-term, that IS, long enough for E);R re:-.ults and imp<lcts to be achIeved PolIcy cycles m all
countnes revolve around polItic.ll tImetables, and the polIcy choices that generate attentiOn and
support result from a near constant dynamiC of mtere~t group competitiOn .lnd negotIation
Uganda has many competmg pnonties and scarce resources, and the NEAP faces the problem of
sllppmg to a lower pnonty on the government polley agenda Uganda i~ pursumg an ambltIous
vanety of pollcy changes, e g, ~tructural adjustment, economiC liberalizatiOn. CivIl servIce
reform, decentralIzatiOn, constitutional reforms, and pnvatizatIOn Many of these are hIgh
pnonty programs WIth much more immediate pay-offs compared to the NEAP

Donor funds have the effect of mamtammg government mterest m the NEAP. but thIS raIses
commItment and long-term sustamability questiOns OpmiOns were expressed dunng the
mterviews that if It were not for World Bank and other donor ~upport. NEAP implementatiOn
would be difficult If not impo""Ible Doubts and concerns were expressed about what WIll
happen once the World Bank's EMCBP comes to an end In the fmal analySIS sustamable NEAP
implementatiOn strategIes will be tho~e that succeed m creatmg champiOns who can mobIlIze and
energIze an ongomg natiOnal constItuency that pushes ENR management up the natiOnal pnonty
ladder and keeps it there This IS not an easy task over the long-term

As remarked by observers m Uganda and elsewhere the tenSiOns mherent m ENR polIcy and the
trade-offs necessary for sustamable use often pit variOUS groups m SOCIety agamst each other.
The partICIpatory spmt of NEAP preparatIon nsks evaporatmg dunng ImplementatIon because
when actions begm to be taken on the ground. the gap between espoused pnncIples and what
people are really prepared to do IS revealed So the questiOn anses, how can ENR problems and
polICIes be cast so as to maXImIze the lIkelIhood that concerted and collaborative actiOn WIll be
taken, rather than engender particulan~tIc reSIstance from elItes and/or speCial mterests?

Related here IS the que<;tIon of how the mterests of local resource users m ENR consumption can
be meshed WIth the larger mtere~ts of the common good m ENR protectiOn and conservatiOn.
NEAP polICIes confront the difficult-to-manage charactenstics of common-pool resources. such
as forests, groundwater basms, fI~hene~. grazmg lands, and the aIr we breathe These resources
are at nsk of overexplOltatiOn. the claSSIC "tragedy of the commons" dIlemma (see Ostrom et al ,
1994) A sIgmficant amount of analySIS and practIcal applIcatiOn dIrected at thIS question has
taken place, much of It withm the framework of NEAPs, to address overexplOltatiOn and
sustainable use at the local level But It I~ Important to recogmze that there may be situatIons
where the mterests of local people WIll clash WIth the larger natiOnal ENR agenda So If local
sustamable use IS the gUIdmg pnncIple behmd NEAPs, over the long-term polIcy declSlons may
carry the nsk of whIttlIng away at resource conservatIOn 1<; It pOSSIble for NEAPs to put m place
lmkmg and/or medIatmg structure~ and processes that can assure some kmd of balance?25
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2. Decentralization and E~R

HI~toncally. ENR pohcle<; and theIr ImplementatIon across Afnca have evolved from the
government-declared central monopoly over control of resources. where resource users were
legally alIenated from theIr "ource" of lIvelIhood. toward devolved control and co-management
(Bnnkerhoff wIth HonJdle. 1996) The rn"tltutIOnal Jnd Jdmrnlstratlve frameworks appropnate
for these new approaches have tended to lag for a vanety of reasons becau~e governments have
been reluctant to dI~mantle theIr monopolIe~, because rn~tItutIOnal change I~ a slow and often
threatenmg process. and because capacity gaps take time to fill. As a re~ult, the implementatIOn
landscape for NEAPs across Afnca reveals uneven progress and a general bIpolar pattern of
actIVitIeS At the center, orchestrated by some sort of coordInatIng entity, IS one concentratIOn of
InItiatIve and effort usually domInated by publIc sector entitles At the communIty level there IS
another hub of activity, where NGOs and cIvIl SocIety groups take the lead and In many cases the
<;tate IS a mmor or absent player ThIS pattern sets up one or the other (or sometimes both) of two
dynamIcs a) a dIsconnect between ENR actiVItIes at the local and central levels, where thIngs
happen Independent of each other. and/or b) contllct between the leveb, where the goals and
Interests of one level predomInate over the other, creatIng wIn-lose SItuations

DecentralIzatIon IS one of the strategIes that seeks to bnng together these two poles, and to gIve
effect to polIcy decI~IOns to de-monopolIze ENR management Uganda IS at the forefront of
Afncan nations purSUIng decentralIzatIOn As noted throughout thIS study, NEAP
Implementation Involves decentralIzatIon Beyond the ImmedIate next steps on clanfyIng the
.ldmf,nIstratIve relationshIps among vanous government levels, however, there IS a broader I~sue

associated WIth decentralIzation. and thIS has to do WIth rnStItutIOnal pluralIsm (see Cohen and
Peterson. 1997) PartIcularly for complex tasks for whIch no speCIfic "bluepnnt" on how to do
the Job eXIsts, and for whIch capaCitIes are lImIted. expandIng the range of partICIpatIng
organIZatIOns to deal WIth the task can Improve performance DecentralIzation strategIes that
reallocate responSIbIlitIeS to a broader set of partners, not Just from a central publIc agency to a
local one. are called for There I~ ~ome InterestIng emergIng eVIdence that suggests that
InstItutional pluralIst decentralIzation can alter the bIpolar pattern of local-versus-center ThIS
results In the creation of tnangular relatIOnshIps among central government. local government.
and CIVIl SOCIety organIzations, WhIch can result In a lower level of WIn-lose conflIcts, a more
stable balance of rnterests, and better performance (Tendler. 1997)

Uganda's NEAP has faced up to thIS Issue more squarely than most Its emphaSIS on
decentralIzed lInkages from center to communIty, through dlstncts and mUnICIpalIties. and an
expanded role for NGOs and CIVIl SOCIety warrant attention and further analySIS Among the
InterestIng questIOns to be answered are, how far can pluralIst decentralIzatIOn of NEAP
actIVIties go In a SItuation where ongOIng ethnIC cleavages are present? And. over time, how can
the state' Scentral organs best counterbalance the spatial IneqUItieS that WIll emerge over tIme
before they fuel conflICt. eIther among dI~tncts or ethnIC groups?
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3. Democratization and ENR Policies

A final Issue to be raised here. closely related to plurallst decentralIzatIOn, has to do wIth the
Imks between democratizatIOn and ENR polIcies A growmg stream of mvestIgatIon IS lookmg
at these connectIOns, and debatmg theIr partIculars ('lee Bnnkerhoff and Yen, 1997) In
Uganda's case the partIcIpatory processe~ used m NEAP preparation and subsequent
ImplementatIOn, and the dnve toward piurallstic decentralIzatIOn, both denve from and
contnbute to the remforcement of democratlzmg tendenCIes m the NRM government There are
Important ImplIcatIOns for ENR polIcy formulatIOn and ImplementatIOn m the growth of cIvIl
socIety, the move from Isolated mstances of local face-to-face partIcIpatIOn toward larger
representatIOnal bodIes, the broader aggregatIOns of mterest groups around ENR Issues and the
begmnmgs of advocacy and lobbymg These trends suggest that new coalItIOns of ENR
stakeholders may emerge wIth the potentIal to change the pace of NEAP ImplementatIOn, and to
mJect new VOIces mto ENR polIcy debates They also hold the possIbIlIty that through NEAP
ImplementatIOn, cItizens WIll develop new mteractIon patterns wIth government at all levels, and
that features assocIated wIth democratIc governance, such as transparency, accountabIlIty,
responSIveness, and accommodatIOn of the mterests of margmalIzed groups, WIll be remforced
and strengthened

ENDNOTES

1 For details on Uganda's environment see MNR (1994) NEMA IS m the process of finahzmg an updated State
of the EnVironment Report

2 It IS mterestmg to note the Slmllantles between the NCS of 1985 and the NEAP of 1995 Despite these
sITIUlantles. hO\vever, there are also some sharp contrasts which proVide Important InSights m understandIng the
philosophy and ImplementatIOn strategies tor the NEAP In some Important respects the NEAP addresses the gaps
that the NCS 0\ erlooked, particularly the need to Integrate development and conservatIOn

3 For background on decentrahzatlon In Uganda see NSlbambl (1993) Regardmg pohcy statements on
decentralIzation and the NEAP see Odwedo (1995 and 1996) For broader analyses of admImstratlve
decentralIzation ~ee Snuth (1993) and Cohen and Peterson (1997)

4 See Annex C for NEMA's role and functions, as laid out In the EnVironment Statute

5 Examples are the KIbale Forest Project, Ruwenzon MountaIns ConservatIOn and Development Project,
CARElDevelopment Through Conservation Project, InternatIOnal Gonlla Conservation Program, Lake Mburo
NatIOnal Park Support and Commumty ConservatIOn Project, and Semhkt and KIbale Forest ConservatIOn Project

6 Sources for thiS box mclude Ogwang and DeGeorges (1992), Afncan Wlldhfe FoundatIOn (1994), and
mtervlews With the Lake Mburo NatIOnal Park Semor Warden and members of hiS staff

7 Rukuba-Ngmza and Hitchcock (1995) dlscu~s these Issues relative to the development of dlstnct-level by-laws
For broader, Afnca-wlde perspectives see, for example, Brmkerhoff With Honadle (1996) and Western and Wnght
(1994)
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8 This program now In Its third pha~e \"a~ In~trumental In buildIng .lwarene,>~ ot wetland~ I,>~ue,> and In gettmg
the Natlonal Wetland~ Pollcy tormulated and apprO\ed

9 ThIs nsk. IS a real one Jnd ~omethmg that other countne'> h.l\ e encountered For cumple Madagascar's
counterpan to NEMA ONE (OthLe NatIOnal de I Em lronnement J ha,> heen cntlclled tor trymg to do everythmg
related to \ladaga~car s NEAP and thu,> tallmg elthcr to ,>ct rcall~tlc rnontIe~ or hulld hroJdba'>cd capacIty tor
ENR management

10 The Constltutlon however, proVIde'> tor two or more dl,>tnLt~ to Looper.lte m areJ~ ot development or any other
matters (Artlcle 173 (I) also see the hfth ~chedule)

11 Another effort relevant to capaclty-huIldmg l~ the World Bank-~upported clVll ~crV1LC relorm proJect, whIch
has reduced the number ot publIc employee~ from 320.000 m 1990 to I..B,OOO In June 1995 (~ee World Bank,
1995b. Kalema et al . 1996) A key premIse of CIVIl servIce retorm proJect~ I~ that Vvage blil reductlons free up
resources that can Increase pertormance capacity by allowmg for tewer but better motIvated staff (see Langseth and
Mugaju, 1996)

12 Dunng the NEAP deSIgn, ~ome techmcal as,>lstance wa~ proVIded to dlstncts regardmg local-level ENR
management for example trom the World Re~ourLe,> InstItute (~ee Velt 1994)

13 As one survey ot people ~ perceptIon'> of ENR reports mo~t people h.lve ,>omehow heard about the broader
envIronmental Issues at ~take m Uganda today even though It appear~ that thcy Jre not domg cnough to correct
what has gone wrong' (Tukahlrwa 1992 13)

14 They have also earned NEMA statt some Lntlclsm for bemg 'publlclty hounds and for respondIng to cnses
rather than settIng and stIckIng to pnontles

15 See for example Kamuga~ha (1990) on Queen Elizabeth Park, and Etoon (1990) on the Ruwenzon mountaInS
Ogwang and DeGeorge~ (1992) dl~cu~~ the~e tVvo parks as well a~ Lake Mburo, BWIndl and Klbale Forest The
chapters In Western and Wnght (1994) diSCUSS thiS Is~ue with examples from other Afncan countnes

16 ThIs same sequence can be found In other NEAPs a~ well For example, the World Bank.·~ support to
Madaga~car s NEAP In the EnVIronment Program I .lnd 2 lay~ out an IdentIcal path toward achlevmg NEAP
objectIves

17 The techmcal assistance actlvltle'> and appllcd research products ot the IPC Project Illu~trate the application of
~trateglc management approache~ and techmque~ In a Wide range of policy ImplementatIon ~ltuatIons For
overviews see Bnnkerhott (1996b and 1996c) For speclhc examples of techmque~ and tool,> ~ee tor example
Crosby (1991 and 1992) IPC ha~ an mternet web~lte at http /hpc m~I-lnc com. whIch otfer~ .lddltlOnal
mtormatIon

18 Expenence around the world and m Afnca ~trongly sugge,>t,> that such Ignorance should not be automatIcally
assumed See Ghm and VIvIan (1995), We~tern and Wnght (1994)

19 A few mtervlewees perceived NEMA as LOntrollmg. but thIS appears to be a IUInonty per~pectlve

20 See the sample IndIcators m Bomm-Feyerabend (1997)

21 Indicators here denve trom the tool,> and techmquc'> of ,>trateglc management reterred to e.lrller m thiS report
See the reterences m endnote No 17

22 A trust fund can be detmed as money. ,>tocks bonds or other property that IS held m a separate account tor a
deSIgnated benehcmry or benetIcIane~ or for some ~peclhed purpo~e The person or instItution that actually hold~

legal tItle to the assets IS the trustee An endowment IS a particular type ot trust tund It IS one In whIch only the
Interest on mvestment Income IS spent but not the pnnclpaI. the Bwmdl Trust IS ot thl~ type In other kInds ot trust
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tunds, the pnnclpal may be drawn down upon elther untIl It I~ exhJ.u~ted (a ~InkIng fund) or It can be penodlcally
replemshed from addItIOnal grants or trom dedIcated tee~ or taxe~ In Uganda a trust tund can be established In at
[east two ways by legIslatIOn or by deed

23 Several years ago, USAID and the World Bank ~ Speual Program tor Atncan Agncultural Research (SPAAR)
launched the SustaInable Fmancmg ImtlJ.t1\ e (SFIl to help Atncan agm.ultural reseJ.rch and natural resources
InstItutIOns explore optIOns tor mcrea~mg their tmJ.nuJ.I ~u~taInabllIty SPAAR mamtam~ a web~lte lor SA at the
follOWIng address www worldbank org/html/athr/stl htm

2-1- There IS a great deal of literature on ~oclal cJ.pltal For one u~etul source relevant to the dISCUSSIon here see
Evans (\996)

25 ThIs Issue IS as relevant tor the mdu~tnallled world as It IS tor developmg countnes See for example, Yaffee
(! 994), who analyzes the US Fore~t ServIce s expenence With seekIng to Implement the Endangered SpecIes Act to
preserve the spotted owl, whIch pitted loggmg mterests In the heavIly resource-dependent economle~ ot the PaCIfIC
Northwest agamst a natIonal-level coalitIOn ot envIronmentalists and preservatlonIsts
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ANNEXA

IPC ANALYTIC FRAMEWORK

The Implementmg Policy Change Project's multi-year, multi-country research study conducted
for USAID's Afnca Bureau ha~ employed a common analytic framework throughout itS varIOUS
research activltles The ~tudy has adopted the perspective on exammmg policy implementatIOn
developed by Mazmaman and Sabatier, whose research on pollcy Implementation m the U S has
concentrated on elucidatmg the relatIOmhip between policy outcomes and three categones of
vanables the problem the pollcy is mtended to solve, the way implementatIOn IS structured and
managed, and the socIOpolitIcal and economIC settmg m WhIch implementatIOn takes place
(Mazmaman and Sabatier, 1989 18-48)

They defme policy Implementation as the process that runs from the development and passage of
the basIc statute, through the decisIOns and outcomes of desIgnated Implementmg entities, to the
complIance of target groups WIth the policy objectives Policy implementatIon covers the
transformatIOn of polIcy pre"cnptions mto goals and actIOns that specIfy the d.gents, procedures,
capacIties, and behavIOrs requIred to produce the mtended outputs at vanoU'l levels (natIOnal to
local) This defimtIOn emphaSizes the importance of implementatIOn as medIatmg between
pollcy mtent and outcomes, somethmg that the IPC study wanted to underscore m lookmg at
Afncan NEAP and ENR expenence Further, It mmors the process employed m most
mtematIOnal development efforts, where mterventions begm With problem analysIs and solutIOn
deSIgn, and move to ImplementatIOn m pursuIt of a particular set of objectives ThIS fits closely,
for example, WIth how NEAPs have come mto bemg

Mazmaman and Sabatier distill the fmdmg~ of theIr field research mto a set of SiX conditIOns
assocIated With successful Implementation (1989 41-43) They offer these as a kmd of heunstic
checklIst contammg the followmg element"

I The polIcy and itS statute( ~) contam clear and conSIstent objectives, or some cntena for
resolvmg goal confllcts

2. The polIcy accurately identifIes the pnncipal factors and lmkages leadmg to, and
mfluencmg, pollcy outcome~, mcludmg specIfIcatIOn of target groups and mcentives

3 PolIcy implementatIOn I~ structured to maxImize the probabIlIty of compliance from
implementmg agents and target group" ThIS mcludes

•

•

•
•
•
•
•

asSIgnment of ImplementatIOn responsIbIlIty to a capable and sympathetIc agency,
mtegrated implementatIon ~tructures With mimmum veto pomts and adequate
mcentives for compliance,
SupportIve declSlon rules (e g , d.ppropnate authonty and procedures),
adequate fmancial resources
access to, and partiCIpatIOn of, supporters
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4 Leaders and top managers possess substantIal strategIc management and polItlcal skIlls,
and are comrmtted to the polIcy ObjectIves

5 The polIcy receIves ongoIng support from constItuency groups and key ~takeholders

wIthIn a neutral or supportIve legal sy:-.tem

6 SOCIOeconomIc and polttIcal condItIons remaIn suffiCIently supportIve and stable so that
the poltcy IS not undermIned by changes In pnontIes, conflIcts, and/or radIcal ShIftS In
resource aVailabIlIty for ImplementatIon.

The fIrst two condItIons address the polIcy directIve and the problem It engages, the thIrd and
fourth focus on organIzatIOnal arrangements and managenal capacIty for ImplementatIOn, and the
fifth and sIxth conSIder the context for mOVIng from Intent to Impacts No polIcy In the real
world reflects a sItuatlOn where all SIX of these condItIOns are fully met, but the framework pOInts
deCISIOn-makers and Implementors toward consIdenng the broad range of factors that contnbute
to ImplementatIOn success

•
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ANNEXB

PERSONS CONTACTED

NatIonal EnvIronment Management Authonty

GovernfQ.ent MinIstnes and AgenCIes

•

•

•

•

•

•

•

•

•
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Ms. Fortunate Sewankambo
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Uganda WIldlIfe Authonty
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Dr Yakobo MOyInI
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Mr Joseph Serugo

Mr DavId Abura

Mr E Dnbidu

Mr Kabagamba-Kalllsa
Mr Charles KIamanga
Mr Fredenck KIgenyi
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DIstnct CoordInatIon DIvlSlon
Deputy ExecutIve DIrector
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ProductlonlEnvlronment CommIttee CoordInator. Mbarara
Dlstnct EnvIroment OffIcer. Tororo
DI<;tnct Planner, Kabale
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Techmcal AdVISor, NatIOnal Adult EducatIOn ASSOCIatIOn
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EnVIronmental Educator, NatIOnal Adult Educauon ASSOCIatIOn
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Mr Parmenas W Ogwal
Mr Geoffrey Oyal
Mr Yasme Tumwme

Mr Frank Turyatunga

Pnvate Sector

Mr Ndyakira AmootI
Ms Helen Bugaan
Dr WIllIam Kalema
Mr Tom Moorhouse
Ms Charles Owor

Programme DIrector, The AuxIlIary FoundatIOn
Programme Director, NatIOnal Adult EducatIOn ASSOCiatIOn
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Local CommunIties (group mterview,»

Bendo CommunIty 51 member~

Abur CommunIty 178 members
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ANNEXC

NEMA'S ROLE AND FUNCTIONS

7 (l) The functiOns of the Authonty are--

(a) to coordmate the Implementation of Government polIcy and the decIsiOns of the
PolIcy CommIttee,

(b) to ensure the mtegratiOn of environmental concerns m overall national planmng
through co-ordmatiOn wah the relevant mmistnes, departments and agencies of
Government,

(c) to lIaise wIth the pnvate sector, mtergovernmental orgamzatiOns, non-governmental
agencIes, governmental agencIes of other states on Issues relatmg to the
envIronment,

(d) to propose envIronmental polICIes and strategIes to the PolIcy CommIttee;

(e) to mitIate legIslative proposals, standards and gmdelmes on the enVIronment m
accordance WIth thIS Statute,

(f) to reVIew and approve envIronmental Impact as~essments and envIronmental Impact
statements submItted m accordance WIth thIS Statute or any other law,

(g) to promote publIc awareness through formal, non-formal and mformal educatIOn
about envIronmental Issues,

(h) to undertake such studIes and submIt such reports and recommendatiOns WIth
respect to the enVIronment as the Government of the PolIcy CommIttee may
consIder necessary,

(1) to ensure observance of proper safeguards m the plannmg and executiOn of all
development projects, mc1udmg those already m eXIstence that have or are lIkely to
have sIgmficant Impact on the enVIronment determmed m accordance WIth Part V
of thIS Statute,

(J) to undertake research, and dlssemmate mformatiOn about the envlfonment,

(k) to prepare and dlsserrunate a state of the enVIronment report once m every two
years;

(1) to mobIlIze, expedIte and momtor resources for envIronmental management;

(m) to perform such other functiOns as the Government may aSSIgn to the Authonty or
as are mCIdental or condUCIve to the exerCIse by the Authonty of any or all of the
functiOns proVided for under thIS Statute
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