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SUMMARY 
 
This report focuses on the policy process for natural resource management, and specifically 
fisheries management, in the countries of the Lake Chad Basin (LCB) and the Zambesi River 
Basin (ZRB) in Africa. It represents a contribution to the BMZ-funded project ‘Food Security 
and Poverty Alleviation through Improved Valuation and Governance of River Fisheries in 
Africa’ (2006-08). 
 
There are seven main sections as follows: 
 
First, the Introduction highlights the importance of effective policy and policy-making for 
sustainable development. The current report represents a synthesis of the policy research 
which was undertaken in the initial phase of the project. It represents one component of this 
project (the other major components included governance analysis and valuation 
assessments). The overall objective of the work was to establish a better understanding of the 
national policy processes in the countries of the two hydrological basins (LCB and ZRB), 
with particular reference to fisheries. The main thrust of the policy research would be to 
review the current national fisheries policy processes and the identification of options for 
change and improvements. 
 
Second, the Study Approach aimed to establish a better understanding of the policy process 
in the LCB and ZRB countries by undertaking a set of national studies. Using both primary 
and secondary data, the studies attempted to understand the link between sector characteristics 
and policy, to characterise the policy process (using co-management / decentralisation as a 
case-study) and to analyse this with reference to five main areas: governance context, policy 
narratives, actor relations, policy spaces and options, and policy coherence. To complement 
the empirical analysis of the policy process at national level, three other studies were also 
undertaken – a review of issues relating to the policy process in a range of natural resource 
sectors – forestry, wildlife, water, rangeland and fisheries, an overview of the general 
development context in each basin, and a review of the relationship between national poverty 
reduction strategies and natural resources and fisheries.   
 
Third, under Policy Analysis and Natural Resources in Africa: Conceptual and Empirical 
Perspectives the findings of the first review study (above) are presented. The studies from the 
different sectors (forestry, wildlife, water, rangeland, fisheries) highlighted a series of key 
findings. Policy formation in recent years has been the result of pressure (and narrative 
development) from a range of different actors (international, national, local), often working in 
combination. Policy approaches were modified over long periods of time in an on-going 
process, which often lacked transparency. Policy performance in NR sectors is often weak 
and the reasons have roots in the past (colonial legacy). Designing and implementing new 
policy, coherent with other policies and bringing about institutional change takes time and 
political commitment. Policy related to decentralisation infers new roles for government and 
non-government stakeholders, and this requires capacity-building. Information and feedback 
is essential to create the right focus and to establish a dynamic and responsive process. 
Overall, the case-studies included in this section revealed the non-linear character of the 
policy process, especially the ‘messy’ character of policy formation and the unexpected 
outcomes of implementation (or partial implementation). They also highlight the 
opportunities and problems relating to policy change which present themselves, and the 
importance of understanding and developing appropriate institutions relevant to policy 
objectives. 
 
Fourth, in this section The Lake Chad and Zambesi Basins – Development Context 
Reviewed, the general characteristics of the national and regional settings were reviewed. All 
of the riparian States are relatively youthful (about 50 years old) and despite possessing a 
significant portfolio of natural resources, national development performance has been weak 
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(resulting in small undiversified economies, high levels of debt and a significant level of 
poverty). To a large extent this can be explained by policy inadequacies and government mis-
management. However, other factors are also important including – weak governance, 
political upheavals and war, highly variable climatic conditions, remoteness from 
international markets and limited trade, and high HIV incidence rates.     
 
Fifth, the section Understanding the Policy Process (Decentralisation of Fisheries 
Management) presents the results of the four national studies from Cameroon, Niger, Nigeria 
and Malawi. These studies reveal much about the history, objectives and performance of 
fisheries policy in each country. Although there is no doubt that the policy process (and the 
underlying politics) is difficult to understand in many situations, it is possible to identify some 
policy ‘spaces’ and places where ‘win-win’ outcomes might be achieved with reference to 
decentralised NRM. Of the four countries, only Malawi has a national policy on fisheries co-
management. Niger and Cameroon have a general policy on decentralisation, but fisheries co-
management has operated only though donor-funded projects. Nigeria does not have a formal 
policy on decentralisation, but there are examples of donor-funded fisheries co-management 
projects. In Cameroon, Niger and Malawi, it is intended that positive changes in fisheries 
management will occur as new roles and responsibilities are established for regional and local 
government. These policies are associated with the new national PRSPs and the international 
narratives which link inclusive local government with pro-poor changes. Apart from Malawi, 
there are no special arrangements for fisheries, and it is assumed that the decentralisation 
process will have a positive impact on all sectors in the long-run.  
 
Overall, the decentralisation approach and its relationship to fisheries is a new one, and it 
faces certain constraints to implementation and opportunities (policy spaces) to address them 
over time. For example, in Malawi, the different sectors, including fisheries, are 
decentralising slowly and at different rates – this could be addressed by ensuring that District 
Development Plans also include NRM; in Cameroon, there are concerns that new 
arrangements for fisheries management are not taking the views of all stakeholders into 
account, especially the poor – there is an opportunity to work with new civil society 
organisations within the context of the regional planning process to address this issue; in 
Niger, there has been some uncertainty as to the role of existing (traditional) authorities 
within new decentralised government arrangements – CSO have been successful in 
negotiating new arrangements and partnerships and could be further supported in this role in 
the future; and in Nigeria, the fact that senior government officials (Federal Department of 
Fisheries) have acknowledged that fisheries policy-making still overtly centralised within 
their administrations – there is an opportunity to work through new national programmes (e.g. 
NEEDS programme) to change the governance arrangements to address these perceived 
limitations to policy formation and implementation.        
 
Sixth, the penultimate section The National Poverty Reduction Strategies, Policy 
Coherence and the Projected Role of Natural Resources and Fisheries presents the results 
of a set of national reviews. The PRSPs provide a broad overview of the national economy in 
each country and together are intended to provide a basis for international comparison in 
terms of development challenges, performance and strategies. For the countries of the LCB 
and the ZRB, they focus on agriculture, industry and trade, and the potential for these sectors 
to contribute to economic growth and development. The PRSPs do link poverty with 
environmental degradation and economic activities in the rural sector, but they do not 
consider the major characteristics of the production systems and their links with rural 
livelihoods. The Cameroon PRSP is the only paper of the four (Cameroon, Niger, Nigeria and 
Malawi) to acknowledge the close link between poverty and agro-ecological regions, 
implying that poverty and vulnerability are closely associated with economic options related 
to the natural resource base. However, the strategies outlined in all four papers place 
government agencies as sole agents of change and development, largely through capacity-
building and enforcement. In the case of fisheries, it can be argued that the PRSPs are simply 
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re-emphasising the technological/production and command and control narratives that have 
been central to government policy for nearly 50 years. Alternative approaches to poverty 
reduction, that might also be included (such as institutional development and livelihoods 
enhancement) are hardly considered. Finally, questions remain as to how the growth 
strategies in the PRSPs relate to a greater national commitment to participation and 
decentralisation and the possibilities for pro-poor growth. There is a risk that future policy-
related investments and programmes (and the associated benefits) will be monopolised by the 
rich and powerful members of society, and that opportunities to build upon and enhance rural 
livelihoods for a much wider proportion of society (especially the poor) will be overlooked 
and foregone. 
 
The Seventh and final section, the Discussion and Conclusions, draws together and re-
iterates many of the major points highlighted in earlier sections. By looking at the four 
national spolicy studies, which focused on de-centralisation, in the context of the 
complementary reviews (concepts and theory, development context, PRSPs), it is possible to 
consider the main findings under five key themes as follows: 
 
(i) Policy narratives: 
A wide range of policy narratives relating to national development and natural resources have 
emerged (and persist and overlap) over the past 50 years. The initial emphasis focused on 
production increases, technological development and large scale investment, plus government 
control. More recently, there has been an increased interest in local (community) level 
management and activity, and good governance (accountable democracy, subsidiarity and 
rights). The national studies within this report reveal how government policies in the LCB and 
ZRB countries have evolved, using the narratives to varying degrees, and culminating in the 
most recent PRSPs. However, despite this progression in policy, there are concerns including 
the difficulties of attempting to integrate and then operationalise different narratives 
(economic growth vs. local level development), the possibility that livelihoods relationships 
with natural resources and NRM are not being fully taken into account (lack of knowledge, 
understanding) and the danger that new narratives (decentralisation, co-management) are 
perceived as a panacea for past policy failures.  
 
(ii) Coherence 
The extent to which policy coherence is achieved has a major impact on policy performance 
overall. The national policy studies reveal many examples of the difficulties of evolving new 
policies, and trying to integrate them within existing policy arrangements. In Malawi, for 
example, decentralisation policy, local government reforms and national fisheries policy, have 
not achieved a high degree of coherence, largely because they appeared at different times and 
did not refer to existing legislation. All the studies show the importance of policy coherence 
with reference to objectives and implementation approaches, and the need to ensure that there 
is harmonisation between relevant institutions. The national PRSPs encapsulate some of the 
major policy coherence challenges which all the countries must face, but unless the coherence 
issue is addressed the anticipated development impact will be compromised. 
 
(iii) Actors 
The national policy studies reveal the importance of a wide range of actors in the policy 
process – in both policy formation and implementation. There are two emergent and 
important issues for the future – the number of actors is increasing (for example, as 
decentralisation policy demands new ways of operating, and also, as new economic 
opportunities arise within expanding economies), and the roles and responsibilities for both 
new and existing actors will have to be carefully defined and formalised if policy 
implementation is to be successful. 
 
(iv) Spaces and opportunities 
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The apparent success of policy development and reform in some NR situations (e.g. Forestry 
policy in Ghana) is related to the ability to make ‘policy space’ for implementation at local 
and regional levels. There are at least five important issues involved also – the ability of 
government to support a transfer of real power (to local level), to back this up with 
appropriate institutional capacity-building, to adapt policy declarations at national level into 
operational management systems at local level, to capitalise on incentives for participation 
and in making NRM work effectively (e.g. securing rights to long-term resource use), and for 
government in general to support the overall process of policy development and 
implementation over an extended period of time (it can be argued that ‘quick wins’ tend to be 
rare). There is no doubt that ‘policy spaces’ will also open up over time and represent real 
opportunities for positive interventions involving government, civil society actors and 
international partners (donors). Although the current PRSPs place emphasis on the role of 
government and the private sector, other actors (principally civil society organisations) are not 
considered. New policy approaches will need to be inclusive of all actors, even if some 
threaten the existing governance arrangements of certain countries. 
 
(v) Understanding the performance of decentralised NRM policies   
Policy assessment and evaluation is often problematic. In the case of ‘decentralisation’, this 
broad term can include a wide range of scales and processes, which are often country specific. 
However, there is no doubt that policy implementation, which has often been weak and 
unpredictable, needs to be underpinned by a greater understanding of the factors likely to 
affect it. Through more knowledge and feedback, both policy formation and implementation 
can be improved over time. Three important lessons for improved ‘decentralisation’ – but 
which can be generalised - include the need for stepwise and coordinated implementation 
strategy, the fundamental need to address governance weaknesses and the advantages of 
making the policy implementation process a ‘dynamic’ one which can respond to local 
opportunities and challenges (e.g. by integrating research and information systems into step-
wise policy implementation).   
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1. INTRODUCTION AND OBJECTIVES 
 
The Lake Chad Basin (LCB) and the Zambesi River Basin (ZRB) are two of the major 
hydrological drainage basins of Africa. They are comprised of significant water resources 
(lakes, rivers, wetlands and groundwater) and associated aquatic habitats. In turn these 
provide a wide range of ecosystem goods and services – fresh water, agricultural land, fishing 
opportunities, food, fuel etc - for the countries and people living within their boundaries. 
 
However, despite the apparent abundance of natural resources (natural capital) in these two 
regions, which have the potential to make an important contribution to sustainable 
development, the riparian countries in each case (Table 1 below), are classified as ‘developing 
countries’ or ‘least developed countries’. In other words, these countries tend to be 
characterised by a low level of economic development and growth, with a large proportion of 
the population vulnerable to poverty.  
 
Table 1. Countries of the LCB and the ZRB compared 
 Area 

(000s sq km) 
Population 
(millions) 

 GDP per 
capita 

Poverty 
(% below PL) 

HDI (score) 
(world rank) 

Lake Chad Basin 
CAR 623 4.3  1,200 n.a. n.a. 
Cameroon 475 16.1  2,400 53.3 0.506 (144) 
Chad 1,284 8.6  1,500 64 0.368 (171) 
Niger 1,267 11.8  1,000 63 0.311 (177) 
Nigeria 924 136.5  1,500 43 0.448 (159) 
Total 4,573 177.3  .. .. .. 
Mean .. ..  1,520 56.1     0.408 
Zambesi River Basin 
Angola 1,247 13.5 4,500 n.a 0.439 (161)
Botswana 582 1.7  10,900 n.a. 0.570 (131) 
DRC 2,345 53.2  700 n.a. 0.391 (167) 
Malawi 119 11  600 54 0.400 (166) 
Mozambique 802 18.8  1,500 70 0.390 (168) 
Namibia 824 2  7,500 n.a. 0.626 (125) 
Zimbabwe 391 13.1  2,100 69.2 0.491 (151) 
Zambia 753 10.4 1,000 25.8 0.407 (165)
Total 7,063 123.7  .. .. .. 
Mean .. ..  3,600 54.75 0.464 
       
Other Countries 
USA 9,629 282  43,800 13 0.948 (8) 
UK 243 59  31,800 17 0.940 (18) 
India 3,166 1,016  3,800 29 0.611 (126) 
Korea 100 47  24,500 15 0.912 (26) 
Malaysia 330 23  12,00 15 0.805 (61) 
S. Africa 1,221 44 13,300 50 0.653 (121)
Source CIA World 

Factbook 
(2006) 

CIA World 
Factbook 

(2006) 

 CIA World 
Factbook 

(2006) 

World Bank 
(2006) World 
Development 

Indicators 

World Bank 
(2006) World 
Development 
Indicators 

 
There can be no doubt that for most countries, the quality of the national governance 
framework and the policy process has a great influence on national development. Good 
governance and effective policy will underpin national development, as borne out by the 
Asian Tiger economies over the past 20 years. Conversely, without appropriate and effective 
governance and policy, the potential for growth and development will not be realised.  
 
For sectoral development, it is also important that governance and policy arrangements are 
strong and coherent with national arrangements. In the case of the countries of the LCB and 
ZRB, which share important water and aquatic resources, there will also be a need for 
coherent governance and policy at a regional level (basin-wide). 
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In this context, therefore, for the countries of the LCB and the ZRB – one of the key questions 
is how to bring about improvements in governance and policy? And secondly, how does this 
relate to the future usage of natural resources for national development. 
 
The BMZ Project ‘Food Security and Poverty Alleviation through Improved Valuation and 
Governance of River Fisheries in Africa’ (2006-08) will address these and other key questions 
by focusing on one particularly important sector and resource – river fisheries. The overall 
purpose will be to strengthen the capacity of national and regional decision-making to 
develop and implement improved governance and policy mechanisms that sustain river 
fisheries and enhance their contribution to poverty alleviation and national food security. A 
particular theme of the project was to understand and assess how improved valuation 
information could contribute to this purpose. 
 
The current report represents a synthesis of the policy research which was undertaken in the 
initial phase of the project and which represents one component of this project (the other 
major components included stakeholder analysis, governance analysis and valuation 
assessments). The overall objective of the work was to establish a better understanding of the 
national policy processes in the countries of the two hydrological basins (LCB and ZRB), 
with particular reference to fisheries. 
 
The main thrust of the policy research would be to review the current national fisheries policy 
processes and the identification of options for change and improvements. 
 
There are six sections of this report to follow. First, a brief outline of the study approach used 
in the policy analysis component of the project to date. Second, to provide some background 
to the subsequent work, a range of conceptual and empirical perspectives are provided on 
policy analysis and natural resources in Africa. Third, the development context for the policy 
analysis provided by the countries of the LCB and ZRB is reviewed. Fourth, the results of a 
set of detailed studies of the national policy process in each country, with reference to 
fisheries, are presented. Fifth, the relationship between fisheries and the national poverty 
reduction strategies in each country is analysed. Sixth, the final section presents a discussion 
and set of conclusions based on the earlier sections.  
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2. STUDY APPROACH 
 
2.1. Introduction 
 
The study approach for the initial phase (Phase 1) of the Policy Analysis component of the 
project focused on trying to establish a better understanding of the policy process in the 
countries of the LCB and the ZRB. Initially the work was focused on three LCB countries – 
Cameroon, Niger and Nigeria, and in one ZRB country – Malawi. The study teams in each 
country agreed a common methodology and using a combination of both primary and 
secondary data. The results of the national studies were summarised and synthesised, 
subsequently, and set within a wider context provided by a set of conceptual and empirical 
perspectives on policy analysis, and reviews of the development status of the LCB and ZRB 
regions. In addition, the relationship between fisheries policy and national poverty reduction 
strategies were also considered. 
 
2.2. Methodology 
 
Part 1: National studies 
The methodology developed and agreed by all members of the study team is given in 
Appendix 1 (below).  
 
To summarise the methodology, there were six steps: 
Step 1: Focus on the definition of ‘policy’ and ‘policy analysis’; 
Step 2: Consideration of the importance of policy analysis for the project; 
Step 3. Review of the methodology given in the original project proposal;   
Step 4. Proposed timing and milestones; 
Step 5: Policy analysis outline and report structure; 
Step 6: Assessment of the methodology proposed. 
 
There were three key dimensions to content of the policy analysis: 

- understanding the link between sector characteristics and operation and policy; 
- a focus on fisheries co-management (or decentralisation) as a means of characterising 

the policy process; 
- understanding the policy process in five main areas: governance context, policy 

narratives, relations between actors, policy spaces and options, and policy coherence. 
 
Part 2: Wider contextual analysis 
To inform and complement the empirical analysis of the policy process at national level, three 
other sub-studies were also undertaken: 

- a review of conceptual and empirical perspectives on policy analysis and natural 
resources in Africa (as well as important considerations for the policy process in 
general, issues which have been identified in other sectors, other than fisheries, were 
also considered including wildlife, forestry, rangeland and water management); 

- a review of the wider development context of the LCB and ZRB; 
- an analysis of the relationship between national poverty reduction strategies and the 

projected role of natural resources and fisheries. 
 
The two parts of the methodology (1+2) have been brought together in the final section – 
discussion and conclusions. 
 
2.3. Implementation  
  
The phase 1 Policy Analysis was implemented during 2006-07 by the team members, 
including both the national studies (part1) and the overview analysis (part 2). 
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3. POLICY ANALYSIS AND NATURAL RESOURCES IN AFRICA: CONCEPTUAL 
AND EMPIRICAL PERSPECTIVES 
 
3.1. Introduction 
  
In this section, policy and policy analysis will be considered with reference to natural 
resources in Africa. A range of both conceptual and empirical perspectives will be provided. 
The conceptual themes presented will help to understand the nature and operation of the 
policy process. The empirical examples given from a number of different sectors (wildlife, 
forestry, water and rangeland) will further help to illustrate the reality of the policy process 
and its analysis.  
 
3.2. Policy process and policy analysis – an overview 
 
Firstly, policy can be defined as  
 
‘a course of action proposed or adopted by those with responsibility for a given area (in 
government) and expressed as formal statements or positions’.  
 
However, while the above definition presents policy as a static entity, the term “policy 
process” better represents the dynamic nature of policy formation, implementation and 
performance. “Policy analysts” recognise that policy is not formed and implemented in a 
linear manner but that it is the result of numerous stakeholders (policy actors) and repeated 
arguments (policy narratives) that change over time. As such, policy making tends not to 
follow simple and formal procedure but is influenced by current and past narratives and 
influential actors. In short, policy tends to be a “chaos of purposes and accidents”. 
 
Analysing policy is essential because policy outcomes dictate the potential for sustainable or 
pro-poor development and natural resource management (NRM). Learning from past policy 
and policy processes may help shape more suitable policy in future. Keeley (2001) has 
developed a systematic way to analyse and represent the policy process by deconstructing the 
“narratives” and “actors” that shape the process and considering the policy “spaces” that 
represent opportunities for change. This approach is used in the policy analysis studies within 
this project (below). 
 
• Policy narratives - The work of government in managing the affairs of the nation is 

difficult and complex but some arguments may outlive others or dictate the direction of 
policy. Policy stakeholders are impelled to develop narratives for several reasons –  

 
“Rural development is a genuinely uncertain activity, and one of the principal ways 
practitioners, bureaucrats and policy makers articulate and make sense of this uncertainty 
is to tell stories or scenarios that simplify this ambiguity” (Roe, 1991).  
 
These narratives can become accepted and well-used explanations of the world. In the case 
of fisheries, for instance, an earlier narrative was built around the concept of maximum 
sustainable yield with government enforcement and effort control. More recently, and in the 
light of disappointing policy performance, various “counter-narratives” have emerged that 
placed less emphasis on biological approaches and more on other dimensions such as 
economic incentives and use rights. As Roe (2000) says:  
 
“Story telling is the pre-eminent way people stabilise decision-making in the face of 
complexity”.  
 
Finally, according to Leach and Mearns (1996) narratives, or “received wisdom”, may be 
very resistant to change because they can be associated with established scientific 
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approaches and institutions or with social and cultural perspectives that are simply 
transferred to new generations of stakeholders. 

  
• Policy actors and actor networks - Individuals and organisations interact to shape the 

policy process. These actors include government and public stakeholders affected by 
policy, those directly involved in policy formulation and those needed to implement policy. 
Actor networks may include the policy machinery of government but also coalitions of 
actors in civil society such as issue-based pressure groups comprising NGOs and producer 
organisations, for instance. 

 
• Policy spaces – It is possible to influence the policy process strategically. The “policy 

space” for change may open up with the emergence of professional producer organisations 
able to adopt new roles and responsibilities, for instance. Or local government reform may 
develop new opportunities for policy change by building local management capacity and 
local public demand for new sector-specific policy. 

 
• Policy coherence - Finally, policy analysis should review how policy is supported or 

undermined by overarching political objectives. Does a sector-specific policy help deliver 
other national objectives with respect to human development, trade and the environment, 
for instance?  

 
3.3. Ten important considerations for policy analysis 
 
In this sub-section, a range of important considerations for policy analysis will be outlined. 
The topics presented will build upon the preceding section and contribute to an ‘aide 
memoire’ of the types of issues and themes that the policy analyst should be routinely 
thinking about in undertaking a policy analysis exercise.  
 

(1) The importance of effective policy 
Policy is important. Policy influences all aspects of people’s lives by attempting to 
manage the workings of the nation state – political policy, economic policy, 
environmental policy, social policy etc. The development record shows that one of the 
main determinants of success (e.g. nations that have shown good levels of economic 
growth and development) is the ‘quality of policy-making’ (and the resultant quality of 
policies).   
 
(2) Policies interact with other policies 
For any country, there can be a long list of policies covering a wide range of topics and 
areas, reflecting the complexity of government and societal interactions. As a result 
polices interact with one another (e.g. economic policy to promote efficiency in a 
particular sector may be counter to policies to promote maximum employment for social 
reasons in the same sector). One of the functions of government is to try to smooth out 
these interactions, and to promote coherence between policies. A high level of policy 
coherence is reflective of good government and good governance. Policy interactions 
(and the need for coherence) can also occur at regional and international levels (e.g. 
within river basins). 

 
(3) Policy objectives 
The stated objectives define what policy wants to achieve. This is a critical decision and 
must be decided carefully for it will lead onto courses of activity and investment which 
cannot be easily changed in the short-term and which can have a major impact on 
development performance. With hindsight, policy objectives can sometimes be 
inappropriate or conflicting or overambitious (when there are multiple objectives) leading 
to weak performance. 
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(4) Policy formation  
The formation (or design) of policy often varies greatly between countries and between 
sectors or domains. Effective policies can only be achieved through an effective policy 
formation process – one which is underpinned by good governance principles 
(transparency, participation and accountability) and the effective use (and feedback) of 
relevant information and analyses. In most countries, however, the policy formation 
process tends to be dominated by political agenda (dominating over rational and technical 
assessments and choices based on particular policy narratives). Successful policy 
formation needs a balance and blend of the two elements. 
 
(5) Policy implementation 
The implementation of policy requires careful decisions over the implementing 
organisations, policy instruments (mechanisms) and financing. Policy may be 
implemented in phases over time.  

 
(6) Policy performance assessment  
The outcome of policy implementation will need to be assessed. A key question is ‘has 
the policy objective been achieved?’ This will require relevant information to make this 
evaluation.   

 
(7) Policy evaluation 
The level of performance of a specific policy over time once established (assessed) 
should be evaluated. This will enable a better understanding of the reasons and factors for 
this outcome. In the future, the policy formation process will be able to use this 
knowledge to improve policy design.  

 
(8) Policy and research 
Research can make an important contribution to policy design by providing relevant 
information, helping to focus policy narratives and also contributing to policy 
implementation. In the latter case, in some situations research can be integrated within the 
implementation process, for example, within an adaptive learning approach (as opposed 
to a more conventional role, whereby researchers and research systems are not directly 
engaged). 

 
(9) Policy change 
While it is often recognised that policy needs to be changed in order to improve policy 
performance this can be very difficult and usually depends on the political and 
governance setting. In the extreme case of a country with dictatorial rule and weak 
governance, the majority of stakeholders or actors may have very little opportunity (or 
policy space) to bring this about. In other situations, policy change requires working 
within the existing political set-up, acknowledging the importance of political will and 
support, and looking for opportunities to influence key actor networks and narratives. In 
situations of weak governance, specific strategies for change will need to be considered 
by particular stakeholders, for example, by using ‘champions for change’, improving 
information flows, consider actor-incentive relationships and promoting constituency 
formation within the political arena. 
 
(10) Policy and time 
The policy process – how it works, who it effects and how it changes – will vary in time 
between countries. In general, policy changes cannot be accomplished very quickly and 
there is a need to consider how incremental changes for the better can be brought about 
over long time periods (20-30 years). 

 
 
3.4. Experiences of decentralised natural resources management 
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3.4.1. Introduction 
 
In order to better understand the policy process in each of the study countries (LCB – 
Cameroon, Niger and Nigeria and ZRB – Malawi), the empirical research (below) has 
focused on a specific policy area – fisheries co-management and decentralisation. The 
analysis involved does not set out to review the effectiveness of co-management and 
decentralisation in fisheries management per se but rather to analyse the policy processes 
associated with them. To start, a brief overview of co-management, centralisation and the 
related issues of de-concentration and devolution are presented, followed by an historical 
perspective on natural resource management (NRM) and a series of case-studies from 
different NR sectors. 
 
3.4.2. Overview 
 
Co-management 
 
In the 1980s there was great interest in the capacity of community-based natural resource 
management (CBNRM) to control the use of local resources in a rational and equitable 
manner. CPR theory was combined with empirical examples of apparently sustainable 
traditional NRM and tenure arrangements (see for example, Dahl (1988) or more generally, 
Berkes (1989)) to make a strong case for devolution of NRM responsibilities to communities. 
The concept of co-management then emerged in the 1990s to acknowledge that the state must 
play an important role in supporting devolved NRM and must retain some key functions and 
roles. Existing fisheries co-management arrangements represent a wide range of models – 
from site-specific projects with proscribed roles for fishery stakeholders to national policies 
of decentralised fisheries management under wider programmes of rural development with 
supporting legislation.  
 
Decentralisation 
 
Decentralisation has become an attractive political objective, especially for development 
agencies and donors, because it infers more responsive, transparent and accountable 
government. Since the 1980s, the interest in decentralisation has moved beyond its possible 
contribution to NRM to its broader potential contribution to social development, rights and 
democratisation (Ribot, 2001). 
 
It is important to make the distinction between decentralisation and devolution. 
Decentralisation involves the dispersal of certain functions and powers to the regional or local 
level along with suitable decision-making powers. Devolution is more radical and involves 
the wholesale transfer of authority and responsibility from government to other organisations. 
Governments are less likely to do this and there are fewer examples of devolved NRM in the 
literature (Borrini-Feyeraband et al, 2004). In reality, many decentralisation programmes 
actually transfer very little authority and these processes are more accurately described as 
“deconcentration”. The process of deconcentration involves transfers of responsibility to local 
branches of government such as technical line ministry staff at village level (see Figure 1). In 
Africa, most countries underwent a process of deconcentration in the early colonial period to 
consolidate national cohesion and government control. 
 
 
 
 
 
Figure 1. Decentralisation retains overall responsibility with the state and central government 
but cedes certain powers to the regions. 

Deconcentration Decentralisation Devolution 
Increasing local 
autonomy 
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3.4.3. The historical perspective of decentralisation and NRM in Africa  
 
Since the 1980s the process of decentralisation in Africa has reflected a broad international 
narrative which promotes citizen participation, democratisation and good governance through 
subsidiarity (decision-making at the lowest possible administrative level). The World Bank 
Structural Adjustment Programmes (SAPs) have fuelled the drive to decentralisation with the 
widespread support of international donors. In turn, African governments have viewed 
decentralisation as a potential strategy to meet donor demands and cut public spending. 
 
However, the decentralisation process threatens many actors and experience to date reveals 
variable performance with respect to institutional sustainability, participation and 
empowerment. This section briefly describes the historical context of decentralisation efforts.  
 
Policy is a product of multiple actors and their interests but it also has a strong historical 
dimension. Demand for more appropriate policy will reflect the performance of existing NRM 
institutions and legislation often established to meet political objectives that may no longer 
appear relevant or desirable. The formal structures that relate to policy like constitution, law, 
the structure of national and regional government, are largely a legacy of past political 
objectives.  
  
This section briefly outlines broad trends in the history of NRM policy in Africa and how 
they relate to current policy trends in decentralised NRM and co-management.  
 
It is widely recognised that NRM has an important local component that operates in parallel 
or irrespective of policy. A combination of local interests such as customary authority, local 
government and other local elites, work together to influence access to resources and how 
these resources are exploited. However, the relationship between the state and local forms of 
NRM underwent a major change with the arrival of colonial government. The impact of these 
colonial structures has had a lasting effect and the role of local or customary NRM has been 
underestimated in relation to the role of central government and the relevance of policy in 
subsequent years. However, over the last two decades African countries have entered into a 
new phase where the decentralisation of NRM powers and responsibility are a component of 
both national development strategies and many sector-specific policies for agricultural land, 
forestry and fisheries. The ‘actor network’ that has driven this change has been broad, 
including both international agencies and donors and national political bodies and civil 
society. 
 
In the pre-colonial era, NRM in Africa probably comprised a mixture of local, private and 
common property arrangements that operated with little or no involvement from a central 
state (although it can be argued that some ‘states’ exerted significant influence over its 
‘citizens’ at particular periods in history e.g. Songhay state and the Sokoto Caliphate in West 
Africa). The European colonialism that followed at the end of the 18th century purposely set 
out to extend the reach and power of the state and to appropriate land and resources. The 
political structures that were established in this period were based on European models of 
authority and control1. Government resource management agencies were developed with no 
acknowledgement of existing informal institutions associated with NRM such as 
arrangements based on territory and ethnicity, reciprocity or other rules of use. 
 
According to Runge (1985), these governments disrupted pre-existing and traditional modes 
of management but did not introduce alternative arrangements at the local level. These 
strongly centralised colonial states lacked the human and financial capacity to police change 

                                                 
1 According to Murombedzi (1998), the British colonies applied the concept of the “King’s Game” to 
legislation, while the French colonies regulated natural resources with reference to the French Forest 
Code.  
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and to fulfil local NRM in remote areas. However, as Lawry (1989) highlights: “…the state’s 
principle objective in centralising control was to assert its political authority over local 
interests, not to impose a new resource management regime.” The greatest NRM changes in 
this period would have resulted from land reforms based on discriminatory forms of tenure, 
sometimes through forced relocation and the annexation of land as protected wildlife areas.  
 
However, these governments did operate efficiently at the local level for other purposes. 
Local chiefs were empowered to collect taxes for the state or to make by-laws in a process the 
British termed “indirect rule” and the French “association” (Mamdani, 1996). The Portuguese 
devolved powers to traditional leaders to collect fees and taxes from fishing communities 
(Lopes et al. 1998)2. 
 
In the post-colonial era, it took time for many of these NRM policies and approaches to be 
challenged or modified by new government. Early in this period, natural resources were seen 
as an essential source of foreign revenue to support government function and programmes 
were established to exploit these resources with logging and fishing contracts provided to 
private companies and legislation passed to further strengthen state control over fisheries 
(Hviding & Jul-Larsen, 1995). The existing colonial structures and policies were well suited 
to this task. 
 
According to Hyden (1993) the policy narrative that has affected NRM in most of Africa 
since the 1950s has passed through four key cycles whereby the emphasis changed from 
economic development to human development:  
 
The modernisation phase (1955-65) saw governments place great emphasis on economic 
growth and industrialisation. Government para-statals were set up to develop the exploitation 
of resources and the bureaucratic machinery of government expanded. The development 
narrative was based on the perceived benefits of a technocratic and scientific approach to 
production, a desire to adopt European models for NRM and to improve international 
standing. Indigenous land tenure systems were seen as outmoded and virtually all sub-
Saharan African countries set out to systematically redistribute rights to land. Bruce (1998) 
explains how a variety of strategies were adopted, ranging from the state ownership and 
collectivisation of production (Tanzania, Ethiopia and Mozambique), state ownership and 
household leases (e.g. Nigeria, Zambia and Sudan) to private ownership in isolation (e.g. 
Malawi, Kenya, Uganda and Guinea). 
 
The dependency phase (1965-75) continued to promote natural resource use for development 
but changed the emphasis to agricultural and rural development through national programmes 
and central support. Although the rural economy was expected to drive development there 
was little awareness of rural issues, either by government or the international agencies that 
funded many of the Integrated Rural Development Programmes. Government focussed on the 
disbursement of loans and the provision of education and agricultural training through 
extension services. This phase represents a move away from enforcement to the 
“accommodation” of rural people. Wildlife conservation projects were promoted by funding 
local infrastructure and eliciting local support but no attempt was made to link NRM with 
local revenues and livelihoods (Murombedzi, 1998).  
 
The popular participation phase (1975-85) developed at a time when the economies of most 
African countries had gone into decline and large rural programmes had contributed to 
increasing national debt. As Murphree (1996) said, “the state’s reach had exceeded its grasp” 
and government performance was criticised domestically and from abroad.  
 
                                                 
2 The British used a similar system in East Bengal whereby feudal Zamindar landlords were used to 
collect revenues and manage estates on behalf of the government. 
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The World Bank and International Monetary Fund (IMF) established strict Structural 
Adjustment Programmes (SAPs) that cut back central bureaucracy and created a further 
financial incentive for the decentralisation of many government functions. The participation 
and community-based NRM narrative that evolved as a response, was a convincing one and it 
continues to influence the approach of policy makers, donors and international agencies.  
 
The enabling environment phase (1985 -) 
 
Decentralisation was seen by international development agencies and donors as both a means 
to help achieve human development goals (rights to voice and democratic participation) and 
sustainable NRM through local incentives. Simultaneously, government was apparently keen 
to delegate greater responsibility to resource users. Prior to the 1980s, however, the 
decentralisation process in Africa could be more accurately described as “deconcentration” 
(Ribot, 2001). Rather than transferring power to downwardly accountable institutions, this 
deconcentration retained NRM powers within local departments of government agencies. 
 
From the early 1990s the international emphasis on CB-NRM was tempered by a growing 
realisation that the state must play a key role in providing a supportive framework for 
participation whilst retaining certain key NRM functions through co-management 
arrangements. Local stakeholder participation in managing “their” resources had already been 
promoted (for instance, WCED, 1987). Globally, binding international environmental 
agreements were developed in parallel with international and national commitments to fight 
poverty. The livelihoods narrative (Chambers & Conway, 1992) that then followed influenced 
many donors and agencies. The livelihoods approach stressed the role of people’s 
participation as a means to influence and shape management objectives rather than to 
implement management. By encouraging a multi-dimensional analysis of poverty, the 
livelihoods narrative also questioned the suitability of sector-specific policy and management 
in isolation. A greater awareness of local processes and institutions associated with NRM has, 
in some cases, led to policy that actively incorporates pre-existing forms of NRM that operate 
outside government3.  
 
In summary, NRM policy in Africa has undergone several key changes with respect to the 
role of the state and the role of regional and local or “community” institutions. The colonial 
state was concerned with centralising power or, in some cases, co-opting local institutions to 
carry out certain tasks of government. Post-colonial policy later attempted to boost rural 
production but poor economic performance led to international pressure to decentralise. A 
widening array of actors began to influence NRM narratives and policy approaches from the 
early 1980s onward and a pro-poor and rights agenda drove pressure for decentralisation from 
abroad. In the next sections, a number of case-studies from different NR sectors in Africa will 
be examined to highlight the reality of the policy process and its impact.  
 
3.4.4. The Forestry Policy Process in Ghana 
 
As elsewhere, the policy process in Ghana reflects more than just policy pronouncements and 
formal objectives. It also reflects the commitment and intensions of a wide range of actors, 
each operating in a context set by previous policies and present day economic pressures. 
 
The following case study draws from Kotey et al (1998) as an output of the project “Policy 
that works for forests and people”, supported by the UK Department for International 
Development and the Netherlands Ministry of Foreign Affairs. 
 

                                                 
3 Bruce (1998), for instance, explains how the failure to replace existing tenure arrangement in Africa 
led to a new “adaptation reform” model that accommodated local rules or customary authority, rather 
than attempting to introduce new institutions.   
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The political and historical setting 
 
Colonial government in Ghana developed legislation to invest “waste” lands in the Crown and 
to set provision for government to manage forestry exploitation. Traditional authorities and 
chiefs were co-opted to perform some of these regulatory functions through “indirect rule”. 
 
Post-colonial leaders in Ghana, as in other emerging countries in Africa, Latin America and 
Asia, were influenced by the rise of socialism and the image of the state as protector of the 
people. A drive for top-down and centralised planning ensued, further undermining the role of 
traditional authority and introducing a local dependence on central patronage. This period was 
accompanied by great faith in the role of science, technology and mechanisation to overcome 
poverty. 
 
The evolution of the forestry “sector” – international features and actors  
 
The Forestry Department, established in 1909, was mandated to develop Ghana’s forests for 
timber production. Forest management would have been based on the German-French forest 
management model mixed with recent British experiences in the teak forests of Burma and 
India, whereby the trees and soils are manipulated to maximise timber outputs. 
 
Post-independence, Ghanaian foresters would have perceived themselves as applied scientists 
and forestry institutions developed a “technocratic arrogance”. 
 
Prior to World War II, global demand for Ghanaian timber was insignificant but the 
emergence of a global market for cocoa provided the Forestry Department with a new 
objective and helped to extend its reach and influence. Reservation forests were protected in 
order to preserve the humid growing zone for commercial cocoa plantations. World War II 
and the European reconstruction that followed shaped forestry policy again so that timber 
production and export now became the objective. 
 
The next major political change in forestry occurred in the 1980s and 1990s when the 
“community” and “participation” narratives emerged internationally. The World Bank 
became an influential actor in forestry policy in the early 1980s. Ghana has since pursued its 
own policies for “collaborative management” such as the Forest and Wildlife Policy (1994). 
 
Several “extra-sectoral” policies have impacted on forest management in Ghana. National 
trade policies to maximise cocoa revenues and exports led to disease in over-aging cocoa 
stock and the loss of huge tracts in the bushfires of 1983. This led to migration and the 
attempts by farmers to diversify and produce food crops. 
 
The adoption of the structural adjustment programme in 1983 had a similar impact on forests. 
The World Bank’s Export Rehabilitation Project invested US$ 140 million in the timber 
industry with the intention to promote value-added processing. This increased demand for 
timber beyond the capacity of Ghana’s commercial forests and led to unsustainable practise in 
off-reserve areas. The international market for iron ore and bauxite also impact the forest 
sector and there have been particular concerns that gold surface mining has destroyed 
important reserves in the past. 
 
In summary, land use changes impacting forests have largely been a result of private 
decisions in response to macro-economic factors, as much as the result of national policy.  
 
Policy 
 
There have been only two formal forestry policy pronouncements in Ghana. The 1948 Forest 
Policy lasted nearly fifty years and was influenced by indirect rule and the establishment of 
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forestry reserves against the will of local people. The promotion of cocoa as a cash crop and, 
later, timber were central objectives.  
 
In the 1980s, the Forest Policy was openly criticised by commentators who questioned its 
relevance to communities, its lack of integration with other sectors and its view of forests as 
commodities. Interestingly, much of this criticism came from within government or from 
“insiders that had gone outside”.  In addition to certain key individuals who drove the process 
of policy reform (see below) international drivers of change such as World Bank also played a 
part, encouraging a review process away from the control of the Forestry Department and 
within an independent and expert-led Forestry Commission. 
 
This Commission entered into an extended consultative phase with government agencies and, 
to some degree, traditional landowners leading to Ghana’s 1994 Forest and Wildlife Policy. 
This policy represented a fundamental shift in emphasis, from production without 
replacement of forest, to a focus on rights to local natural resources, participatory 
management and links to wildlife resources. 
 
The emergence of a new forestry policy narrative 
 
In the 1980s and early 1990s many developing countries were experimenting with “social 
forestry” or “rural forestry” that placed the emphasis on replicating village level institutions 
for sustainable practice. The greatest successes appeared to have occurred in countries such as 
Thailand, Nepal, the Philippines and some states in India where the policy merged with 
concerted efforts to introduce new village level institutions. This never happened in Ghana 
but the Forestry Department did recognise the need for some form of “collaborative 
management” with local people because: 1) central government did not have the capacity to 
enforce forestry rules; 2) there was genuine concern relating to the erosion of local rights and 
the emergence of a new anti-Forestry Department culture; 3) international, national and civil 
society interests demanded participation; 4) growing research-based evidence of the 
contribution of local knowledge to NRM and; 5) donor support to follow a “leaning 
approach”. 
 
The consultative process that helped formulate the 1994 Forest and Wildlife Policy marked a 
new direction for policy development in Ghana4.  
 
Lessons for understanding (and influencing) the policy process 
 
Although forestry policy in Ghana has changed to become more inclusive and to acknowledge 
non-timber aspects of forest management, Kotey et al (1998) state that there remained a need 
to formalise roles for the range of stakeholders and continue the process of feedback and 
adaptation. The main breakthrough has been the emergence of a dynamic policy process that 
can react to demand and can change emphasis when required to do so by actors. 
 
Many of the problems with forestry management had their roots in previous policy processes 
and approaches to implementation. These included: 
 
• Passive or disenfranchised stakeholders – the state attempted to control all aspects of 

forestry management, removing the incentive (and so capacity) for landowners and others 
to direct management.  

• The monopolisation of information – the Forestry Department developed a paternalistic 
relationship with primary stakeholders whereby the results of research or policy 

                                                 
4 A similar process was later adopted to produce Ghana’s National Land Policy. 
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evaluation were retained between themselves and central government. When the 
Department made policy mistakes, there was no mechanism to query or correct them. 

• Poorly communicated policies – the objectives of policy decisions have not often been 
clearly expressed to implementers of policy or other stakeholders. Forestry officers had 
sometimes lacked training, up to date manuals, or an understanding of forestry 
management objectives, for instance. 

 
The breakthroughs that enabled the development of collaborative forestry management 
through the Forest and Wildlife Policy included: 
. 
• Negotiation with key stakeholders – government developed model by-laws but local 

stakeholders had the capacity to modify them (“native authorities developed a 
proprietary interest in the laws and the reserves”). The development of the Forest and 
Wildlife Policy drew from a series of national and regional stakeholder workshops that 
could debate issues in an open-ended manner and helped ensure the policy would be 
implemented. 

• Good information flows – information regarding the status of resources, current 
management trends and the effects of these trends on forests and people is essential. A 
good information base has been one of Ghana’s relative strengths. Several socio-
economic studies in the 1990s helped to update this knowledge. 

• Institutional structures for adaptive learning are linked to the policy process – central 
government institutions like the Ministry of Lands and Forestry and operational level 
agencies like the Forestry Department have demonstrated the ability to learn from past 
successes and failures – they have flexibility but do not compromise strategic objectives. 
The positioning of the Forestry Department Planning Branch allows it to demonstrate the 
results of pilot initiatives direct to central government. 

• A mixture of complementary instruments – effective policy depends on coherence 
between incentives and regulation. For example, government provided enforcement 
personnel to landowners free of charge but it retained the right to enforce reservations if 
landowners refused to do so themselves. 

• Conflict management – policy will generally introduce some conflict but if widely-
accepted mechanisms for negotiation are provided major problems can be overcome. 
During the formation of the forest reservations, local chiefs chose to resolve disputes 
through the established court system. These stakeholders had more faith in existing 
conflict resolution mechanisms than in new processes offered by the Forestry Department 
and the result was broad agreement and compliance. 

• The role of key actors as champions of change – the 20th century provided numerous 
individuals who were impelled to change forestry in Ghana and to make the political 
space required for that change. Sometimes these individuals are “outside” the system and 
are unrestricted by departmental politics or bureaucratic issues but the main drive for 
recent policy change in Ghana has come from within government and from a diverse 
range of sources. 

 
The future 
 
The policies that impact forests are diverse and some of the most powerful actors that 
influence forest policy are situated outside the sector. Coherence is required and there must be 
attempts to balance different sector objectives. Other sectors are likely to complement forest 
policy when there are gains to be had (a “win-win” scenario). In the case of forests the main 
cross-over with other agencies and policies occurs “off-reserve” and the Forestry Department 
must help establish a climate for forest-friendly economic activity in these areas without over-
reaching or contradicting government elsewhere. 
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Kotey et al (1996) believe that the process by which negotiation and consultation takes place 
between policy actors is as important as the content of these discussions. In other words, now 
that policy calls for collaborative management it is crucial that this process is promoted by 
establishing recognised roles for stakeholders and systems by which their opinions are 
collected and shared. The challenge is to install a more permanent inclusive process that can 
continually refresh policy. It will be important that government learns from the performance 
of the various management arrangements (incorporating civil society, land owners and district 
government, for example) that emerged in the 1990s. However: “Understanding is growing 
that participatory forestry is unlikely to flourish in a non-participatory society.” 
 
Finally, this case study is representative of the diversity of interests that shape policy and 
policy performance. The forest policy process in Ghana has not been a linear one but it has 
been possible to trace the key stages and highlight key actors. The policy process cannot be 
isolated from the wider political economy, however, and issues relating to governance will 
impact policy direction and especially policy performance: 

 
“Forest policy change in Ghana has hardly ever been the direct result of “rational” 
analysis. It is almost always the result of compromises and trade-offs among and 
between various and diverse interests and players. The outcome of these power 
relationships is often due to the formation of alliances and other factors in the 
political economy. Forest policy is therefore a product of the wider political 
economy.” 

 
3.4.5. Zimbabwe’s Communal Areas Management Programme for Indigenous 

Resources – CAMPFIRE. 
 
The Campfire programme is today an important component of Zimbabwe’s policy for wildlife 
management but its development was a response to previous policy shortcomings and the 
strong CB-NRM narrative that emerged in the 1980s. Campfire attempts a co-management 
arrangement at the interface of the state, private land and traditional authority. The following 
outline draws from Martin (1986), Metcalfe (1994) and Arnold (1998). 
   
The political and historical setting 
 
With the advent of colonialism all communal land in Zimbabwe was transferred to a system 
of mixed state and private ownership governed by the British. Within the settler 
administration (1890-1980) wildlife was always regarded as an important resource for 
government. An initial phase of intense exploitation was replaced by a period when Africa’s 
wildlife was regarded as “exotic recreational goods”.  
 
A narrative emerged in the 1960s that linked conservation and sustainability with the ability 
of local people to enjoy revenues from wildlife. The Zimbabwe government acknowledged a 
problem with wildlife policy when the Department of National Parks and Wildlife 
Management questioned the role of state ownership. The 1975 Parks and Wildlife Act that 
resulted was intended to provide private commercial ranchers an incentive to protect wildlife 
in private or marginal lands that appeared under threat from over-exploitation. 
 
However, the history of top-down management has had a lasting impact. Initial attempts to 
devolve management responsibility resulted in passive participation, at best. 
 
The evolution of Campfire - actors as policy formers  
 
Zimbabwe, unlike many other African countries in the 1960s and 1970s, possessed 
professional research institutions with expertise in applied ecology. The changes to wildlife 
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policy that culminated in the Campfire programme can be traced to a handful of dedicated and 
influential actors within the research wing of the National Parks Department. 
 
These professionals highlighted that the 1975 Parks and Wildlife Act emphasised the role of 
landowners in wildlife management but provided no management incentives for stakeholders 
in Communal Areas. The Campfire programme developed as direct attempt to introduce a 
social component to the economic and ecological objectives of the Act.  
 
Campfire’s objectives are: 
 
1) to initiate a programme for the long term development, management and sustainable 

utilisation of resources in the Communal Areas; 
2) to achieve management of resources by placing the custody and responsibility with the 

resident communities; 
3) to allow communities to benefit directly from the exploitation of natural resources within 

the Communal Area and; 
4) to establish the administrative and institutional structures necessary to make the 

programme work (Martin, 1986). 
 
When district councils and communities have successfully applied for Campfire status they 
receive training in wildlife and fire management and are supported in the process of forming 
committees.  
 
The core element is the generation of revenues through hunting concessions and trophy fees. 
The greatest successes have occurred in areas where livelihoods options are very limited and 
where membership and roles have been thoughtfully and patiently negotiated between 
communities and local government. In these cases, Campfire has generally increased 
household incomes, reduced poaching and strengthened local conservation practices. 
 
Coherence 
 
Existing legislation meant that the original Campfire concept could not be fully implemented 
- decentralised wildlife management was only permissible down to the level of District 
Councils, not directly to communities – and no government agencies were willing to support 
the concept financially. 
 
Campfire was promoted by a coalition of national NGOs and international agencies such as 
WWF that could attempt the approach without national policy change. A series of prototype 
projects followed. Campfire became an established programme within national policy in 1989 
when the responsibility for wildlife was formally granted to two Districts. 
 
Government acceptance of the Campfire concept was a significant achievement because it 
placed wildlife, communities and NRM at the centre of the debate about tenure and land 
reform. In addition, Campfire envisioned a role for local people in rural development, 
generally, rather than as passive custodians of “buffer zones”. 
 
The issue of policy coherence has been a key factor in implementing Campfire. The scope for 
communal wildlife is determined by policy in other sectors, all of which have a direct or 
indirect impact on wildlife. Some cross-cutting legislation conflicts with wildlife conservation 
(legislation to promote and protect beef production from commercial herds, for example) and 
formal decentralisation policy is yet to reach the level required to make Campfire fully 
representative of local interests. In addition, the cross-over between the responsibilities of 
“modern” government structures and “traditional” authority is blurred and migration in and 
out of administrative areas makes it difficult to demarcate management areas and set 
boundaries. However, Campfire does attempt to actively include local wildlife users and has 
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avoided conflict and management problems experienced in the wildlife sector in many other 
countries Box 1). 

 
Box 1. CBNRM Trusts for wildlife management in Botswana. Local government does not 
currently have the capacity to implement CBNRM in line with policy (Source: Blaikie, 2006). 

 
Other, non-NRM, policies also impact on Campfire. District Councils have tended to attempt 
to capture wildlife revenues before they reach community stakeholders. Arnold (1998) 
suggests that national fiscal policy and structural adjustments strategies are forcing local 
government to develop rent seeking behaviour and capture community revenue. 
 
 
Current Campfire stakeholders – actors as policy implementers  
 
Campfire has been promoted by a network of government and NGO partners called the 
Campfire Collaborative Group (CCG) that has assisted district councils and communities to 
develop and implement their management plans. The success of the CCG owes as much to the 
dedication of its members as to its structure but it has included the Department of National 
Parks and Wildlife, the University of Zimbabwe, the community-elected Campfire 
Associations at district level, the national NGO Zimbabwe Trust and WWF. 
 
Policy spaces 
 
Up-scaling Campfire and other CBNRM in Zimbabwe requires flexibility on the part of both 
government and traditional authority. All previous externally-driven CBNRM in the country 
had failed because local people had neither the power nor motivation to develop new 
institutions. It is possible that collaboration in the future can create a win-win outcome for 
both government and communities. 
 
Finally, Campfire was developed for wildlife management but there are indications that the 
principal approach (legal partnership between communities and the government at district 
level) could be applied to forestry resources or to rural development policy more generally. 
 
3.4.6. Reforming and decentralising Zimbabwe’s water management policy 
 
Narratives do not only influence the design and formulation of policy, they also extend to 
impact policy performance. The following case study examines how the range of local water 
stakeholders in rural Zimbabwe have their own narratives of management which have 
affected the performance of new policies for integrated water resource management (IWRM). 

Botswana has a relatively well-established decentralisation policy relating to NRM which 
includes the Wildlife Conservation Policy (1986), the National Conservation Policy 
((1990), the Tourism Policy (1990) and a national policy for CB-NRM (1990). In 
addition, suitable structures such as democratically elected District Councils and the Land 
Boards are already in place and undertake NRM functions and decision-making. A 
number of special CBNRM Trusts for the management of wildlife have been established 
but their roles have been quite rigidly defined by the Department of Wildlife and National 
Parks. Unfortunately, the management skills required means that village level government 
is excluded and it is foreigners that successfully bid for these Trusts. The Trusts often fail 
to employ local people and the relationship between them and local communities and 
traditional huntsmen is often marked by friction (Twyman, 2001). There are no formal 
mechanisms by which wildlife-generated revenues from tourism and hunting are 
channelled to other local stakeholders. This is perhaps a process of privatisation of NRM 
responsibility rather than decentralisation. 
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It draws from Mtisi and Nicol (2003): an output of the Sustainable Livelihoods in Southern 
Africa Programme funded by the UK Department for International Development. 
 
The regional and national context 
 
The sustainable and equitable management of water resources in the developing world has 
been a key international development objective since the late 1990s when the Global Water 
Partnership published the Framework for Action (FFA). The global aim has been to seek 
ways to maximise economic and social development through devolving responsibility to 
water users within IWRM (GWP 2000).  
 
The IWRM concept has been promulgated in Southern Africa by several policy drivers 
(including the German Technical Cooperation, the UK Department for International 
Development and the Global Water Partnership Technical Advisory Committee) and it has 
directly influenced water policy and planning in Zimbabwe, Mozambique and South Africa. 
In turn, these countries were receptive to new inclusive policy because they had recently 
undergone rapid political change or democratisation. These changes brought with them 
greater public demand for access to natural resources and demand for participation. 
 
Zimbabwe is a semi-arid country prone to droughts which can result in severe local and 
national economic effects. There have been five serious droughts in the last 30 years but the 
drought of 1991-92 was particularly severe and has accelerated the pace of water policy 
reform5.  
 
Water policy in Zimbabwe developed from the political economy of the settler colony. From 
1920 to 1998 the legal and administrative structures associated with water ensured exclusive 
access only to commercial farming, mining and manufacturing interests. According to Mtisi 
and Nicol (2003), successive colonial legislation ensured that Africans were totally denied 
access to water for irrigation. This process culminated in the 1976 Water Act (1976) which 
required rights to all secondary uses of water (irrigation and commercial uses) to be granted 
formally by a central administrative body, the Water Court. These rights were permanent and 
linked to land so that only landowners could apply for water rights. These rights entitled 
landowners to drill boreholes and extract water with no central controls on extraction rates or 
usage. During water shortages, priority was given to those who had acquired rights first – the 
“first in right, first in time” principle. River Boards were set up to provide technical support to 
commercial farmers and manufacturing industry. Despite new policy and legislation, the 
Water Act continues to influence current water use in Zimbabwe. 
 
Water policy reforms 
 
During the 1990s the political debate in Zimbabwe focussed on issues of land reform and 
addressing historical injustice. The water sector was closely linked with these issues and the 
demand for change. The bad drought of 1991-92 emphasised the need for reform while 
increasing demand, and the substantial costs of national water programmes, required a new 
self-financing component of national water management. The Zimbabwe National Water 
Authority (ZINWA) was set up specifically to rationalise water management and reduce the 
cost of supporting multiple institutions with similar objectives but with little or no horizontal 
integration between them. An attempt was made to completely overhaul the system, in effect 

                                                 
5 Kinsey et al (1998) estimate that annual household maize production dropped from about three tonnes 
in 1991 to less than half a tonne in 1992. Nationally, more than 40% of the population was affected, 
GNP fell by 12% and inflation reached 48%. 
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removing preferential rights of use to White commercial farmers and making water accessible 
to all Zimbabweans (Box 2). 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
Box 2. Zimbabwe’s major water management reforms of the 1990s (Source: Mtisi and Nicol, 
2003). 
 
The key actors and their narratives 
 
In 2002 Mtisi and Nicol undertook an analysis of the impacts on the new policy in Save 
Catchment, eastern Zimbabwe. Consultation with a wide range of water actors revealed a 
series of persistent narratives which appear to have ongoing consequences for policy 
performance. 
 
• Commercial farmers/irrigators – 90% of recorded water rights in the study area were 

allocated to White commercial farmers but were undergoing conversion to permits under 
the new Water Act. These stakeholders view water as the limiting constraint to agricultural 
production and have historically constructed dams on their land to conserve and regulate 
their own supply. Many of these commercial farmers view communal farming practices 
and the behaviour of new settlers to have serious negative impacts on the environment (soil 
erosion, siltation and the loss of rivers). There is a commonly held conservation narrative 
amongst the commercial farmers and many private companies view the use of water by 
newly settled farmers as “theft”. 

 
• Local authorities – The Rural District Councils previously considered their main role to be 

sellers of water to residents and industry but with the new Water Act their perceived role 
has been transformed to one of facilitation and coordination. Their formal remit is now to 
provide drinking water, rehabilitate the infrastructure, establish local management and 
coordinate projects. However, along with commercial farmers, the local authorities have a 
long history of access to water and great influence in its management. Mtisi and Nicol 
found that the new institutions intended to deliver the Water Act, such as the Catchment 
Councils, were still strongly influenced by these groups and their long-established views 
(narratives) based on conservation and the criminalisation of new settlers (see later). 

 
• Cultural/traditional narratives - Perspectives on water and its management also have a 

cultural dimension. A large proportion of Save District is occupied by the Ndau people 
who worship the supreme-being, Mwari, through an elaborate system of ancestral land 

The Water Act (Government of Zimbabwe, 1998 & 2000) set out to remove or 
modify the previous system of water rights. 
 
• All water was to be considered State water and rights were no longer to be granted 

in perpetuity. The concepts of private water and the “first in right, first in time 
principle” were abolished. 

• A much wider range of stakeholders would be required to arbitrate decisions – 
communal and small-scale farmers would join commercial farming and industry 
interests in formal platforms. Catchment and Sub-Catchment Committees would 
comprise these stakeholders and manage water on the basis of catchment, 
irrespective of administrative regions. Seven Catchment Councils were to be 
established in the major hydrological zones of the country. 

• The environment was to be perceived as a legitimate “user” of water resources and 
the polluter pays principle was to be adopted. 

• A new parastal was established – the Zimbabwe National Water Authority 
(ZINWA) – with a remit to develop, manage and conserve water along IWRM 
lines.  

 



 20

spirits. Traditional leaders dictate land and water management practice on behalf of these 
spirits and access to natural resources is gained by adherence to these systems and beliefs. 
Water has huge religious significance and can only truly be owned by the ancestral spirits. 
The concept of charging for access to water completely contradicts this narrative.    

  
• Small-scale farmers: This group emerged as a result of the land alienation process that took 

place during the colonial period. As land was partitioned and classified on behalf of the 
ruling class, some Africans were given the option to purchase marginal land. These farmers 
have a history strongly linked to the missionaries and the Christian church but they may 
also retain aspects of the traditional belief system in relation to nature and water. With the 
land, the small-scale farmers also inherited associated water rights and a similar 
agricultural production narrative to the commercial farmers. Since the new Water Act these 
stakeholders have demonstrated great willingness to participate in planning and they could 
represent a new voice in water management. Unfortunately, the purpose of the new Act has 
been poorly communicated by government and the local charges for water management 
have been resented and sometimes resisted by the small-scale farmers. Finally, some small-
scale farmers are not converted Christians and will utilise traditional conflict resolution 
institutions or modern institutions depending on circumstance.  

 
• War veterans: The war veterans are a prominent political force that gained strength from 

the land reform discussions of the 1990s. Their access to land (in compensation for their 
role in the 1970s war of liberation) is extremely symbolic and politicised and as newly 
settled farmers the war veterans have emerged as another important water stakeholder. 
Water does not have the same political resonance as land for this group but along with 
small-scale farmers, they represent a new entrant to the politics of water management via 
the new Water Act. 

 
In summary, the stakeholders have adopted one of two basic responses to water management 
and the new water policy since the late 1990s. The commercial farmers, industry and local 
government authorities have retained their production/conservation narrative which views 
new entrants as environmentally irresponsible. The small-scale farmers and water veterans 
have expressed a desire for more information and to engage with new institutions – what 
Mtisi and Nicol call “narratives of involvement”. Historically, these groups were denied 
formal land and water right and lacked formal representation but crucially they did possess 
their own informal institutions for water management based on cultural/traditional narratives6.  
 
Participation in water management 
 
The Water Act demonstrates the difficulty of instituting effective participation in a context 
where decision-making was historically confined to a narrow range of interests. Although 
participation was to be a cornerstone of the Act, there were no strategies to support wide 
representation and engagement with the management processes. Those actors with no 
previous formal role in the management process were still somewhat sidelined. The 
Catchment Councils operated an outreach programme to publicise the effects of the new Act 
(with respect to water charging) rather than its potential for small-scale farmers and settlers. 
The Councils used this programme as an opportunity to expand charging and an attempt to 
legitimise it. 
 
In addition, the Water Act has introduced another series of institutions that confuse and 
overlap other national processes of decentralisation. The newly formed Local Government 
Councils did not coincide with the Catchment Councils based on hydrological units. The 
overall effect of this new institutional complexity was to inadvertently reduce the prospects of 
new stakeholders participating in water management.  
                                                 
6 Mtisi and Nicol (2003) discuss these rules of use in detail. 
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The opportunity costs of participation often restricts the breadth of representation and the 
IWRM paradigm here was requiring people to engage with new individuals and institutions 
like the Catchment Councils often very distant from their homes. Those stakeholders with the 
ability to meet the opportunity and transport costs of participation (commercial farmers, 
industry and government stakeholders) remained best represented.  
 
Summary 
 
This case study highlights the importance of understanding the role of pre-existing institutions 
and narratives based on power and access to natural resources. It demonstrates how a range of 
actors align themselves with new policy and management institutions according to their pre-
held view (narrative) of water management. In the case of water-specific policy, it highlights 
the problems of introducing new resource management units based on hydrology with little 
regard to modes of linkage with existing structures and administrative units. With respect to 
fisheries, a similar strategy based solely on hydrological units is also unlikely to coordinate 
well with government bodies and social institutions linked with resource management. 
 
Finally, as in the case of Ghana’s forestry policy process, policy that promotes participation 
must include strategies and mechanisms that pro-actively support access to the decision-
making process. In many respects, real participation will complicate the process of natural 
resource management and government facilitators must have the capacity (motivation, skill 
and time) to accommodate this: 
 

“Resource governance issues may be bound up closely with existing and new 
narratives on water and access to other forms of natural capital as well as past 
political and economic legacies, the influence of which is found in contemporary 
policy directions. Removing the “segmented” approaches of past water management 
models, and trying to bring broader concepts of management and governance to the 
fore, in fact instils greater decision making complexity on a broader (though possibly 
less technically adept) set of managers than in the past. The clear need is for far 
greater support to the institutional environment, and the knowledge-based functional 
strength of participation in these new institutions.” 

 
3.4.7. Common rangeland in Africa  
 
In the following sub-section, based largely on a review by Toulmin, Hesse and Cotula (2003), 
the impact of policy trends, including decentralisation, on rangeland management and 
utilisation in Africa is examined. 
 
Regional and national significance and context 
 
There are significant expanses of rangeland in many parts of the world including Sub-Saharan 
Africa, typified by the savanna grasslands. Several studies show that rangeland provide a 
valuable resource of especial relevance to poor people’s livelihoods. For example, it is 
estimated that 70% of the world’s poor rely to some extent on livestock, the total number of 
poor livestock keeers is between 800 million and 1 billion (LID, 1999; Thornton et al 2000). 
Both livelihood and rangelands in general provide multiple outputs – food, fertiliser, drsught 
power, pasture, gathering of wild produce etc (many of which are difficult to quantify or 
value). However, in many parts of the world, common rangeland has been transformed 
through a succession of policies. 
 
Policy and narratives 
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In Africa, colonial policy viewed rangelands as ‘unoccupied’. In fact, they had been used by 
both settled and migratory cattle-herders and others for centuries as ‘commons’, with rights 
and management systems developed locally to control access and exploitation. The colonial 
administration expropriated the rangeland for other uses, primarily agriculture and 
commercial ranching, backed up by new concepts of land ownership. In Eastern and Southern 
Africa, controls on livestock movement and marketing were often imposed to protect the 
interests of settler farmers, while much pastoral land was also lost to wildlife reserves and 
game parks as a result of a string conservationist lobby. In West Africa, given the lack of 
settlers, rangelands and pastoralists were largely ignored, unless constituting a threat to 
colonial authority.  
 
Post-independence governments have engaged more substantively to try and ‘modernise’ the 
pastoral livestock economy through technical interventions and property rights reform. Much 
past and current debate regarding pastoral rangelands continues to make reference to Hardin’s 
‘Tragedy of the Commons’ (1968). The use of pastoralism as an example was arbitrary, but 
unfortunately policy makers have subsequently used used it to justify the need to privatise the 
commons in many countries. In the 1970s and 1980s, pastoral development policies were 
heavily influenced by negative perceptions of both pastoralism and customary tenure systems 
based on communal forms of management – the main thrust was to control rangeland 
degradation through the regulation of herders and the numbers of animals based on Western 
concepts of carrying capacity. Policies and initiatives developed to focus on capital 
investments and infrastructure (fencing, markets etc), stratification of production, 
intensification through sedentarisation and herd size control. Unfortunately few if any of these 
policies contributed to sustainable rangeland management or improved pastoral livelihoods. 
They were western-inspired and technologically-driven, seeking to control the vagaries of 
dryland environments rather than adapt to them.  
 
New narratives and decentralisation  
 
Over the past twenty years, extensive research on common property resource management 
and the dynamics of dryland ecosystems, coupled with the evident failure of past policies to 
deliver, has helped the development of alternative narratives and approaches. Opportunisitic 
management, allowing pastoralists to respond rapidly to changing grazing conditions and 
fodder availability through mobility or the opportunity to off-load or re-stock livestock, is 
now recognised as a key requirement for the sustainable management of rangelands in 
dryland areas. In recent years, many Sahelian states have sought to clarify access and tenure 
rights to rangelands within the broader context of decentralisation and the devolution of 
management rights and responsibilities from the State to local communities. 
 
De-centralisation problems 
 
Although decentralisation offers great potential for the sustainable management of rangeland, 
there are still many problems of a conceptual and practical nature to overcome: 

- the allocation of tenure rights over the commons to local groups and individuals has 
paid little attention to issues of equity and the fact that rural communities are often 
highly differentiated; 

- by failing to take account of the political and economic complexity of local situations, 
new initiatives can threaten livelihoods, expose resources to overexploitation and 
produce social conflicts; 

- questions remain as to how much control over common property resources should be 
transferred from the State to local communities, and what should be the role of the 
government in mediating between interests; 

- although many governments are committed in theory to devolve powers to locally 
elected government bodies, in practice the process is very slow, with foot-dragging 
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and unwillingness by state structures to transfer powers which would mean effcetive 
disempowerment, and loss of rent-seeking opportunities.   

 
Key factors for success in rangeland management, including decentralisation 
 
There are at least ten issues that appear to be important in establishing successful policy 
approach and rangeland management arrangements, particularly using a decentralised 
approach as follows: 
 

- include all actors in agreeing the arrangements for management; 
- develop strategies to avoid elite capture of management organisations (transparency 

of procedures, good information flows, external champions, promote inclusion in 
decision-making); 

- ensure legal recognition of use rights; 
- build local capacity to manage resources and to manage conflicts between groups; 
- ensure that the management institution (or group) retains control over revenue flows 

from the resource; 
- clarify the relationship between devolved rangeland management and the broader 

decentralisation process (who is in charge?); 
- consider the impact of privatisation on the management of rangeland, and with 

respect to the poor, herder mobility and conflict levels; 
- consider rangeland management as part of a broader livelihoods picture; 
- important lessons concerning success and how these enable systems to adapt should 

be shared between actors and used by government in policy development; 
- use appropriate technical concepts and approaches (e.g. building on local concepts 

where appropriate). 
 
Summary 
 
The management of rangeland in Africa, if this can be done successfully, offers important 
possibilities for contributing to sustainable development in many countries. In common with 
other resource sectors (forestry, water etc), approaches tried under the colonial and 
‘modernising’ eras of the past have now been replaced by approaches derived from new 
thinking and narratives, focusing on local level management. For new rangeland management 
initiatives pursued under new decentralised arrangements, there are many instutional 
complexities to resolve. But there have been some success stories, and lessons and guidelines 
are emerging, particularly on the role and interaction of the different actors involved, the 
incentives involved in participating in new management arrangements and the rules and 
practices needed to cope with highly variable resource systems and multiple users. 
 
 
3.4.8. Fisheries Co-management in Africa 
 
The links between CPR management and poverty are complex but there is now national and 
international awareness that the range of activities described as “marginal” or “subsistence” 
perform important economic functions to millions of vulnerable people. In the case of small-
scale fisheries, there is a strong relationship between poverty, vulnerability and the sub-sector 
and much research has centred on the function that fisheries provide with regards livelihoods 
mobility and the issue of access for the vulnerable (see Bene et al, 2002). Although the 
relationship between vulnerability and fishing livelihoods is complex, small-scale fishers are 
often amongst the poorest groups in society, often economically, socially and politically 
isolated, lacking access to capital (cash, land and inputs) and enduring exposure to risks and 
shocks associated with health, the economy and the environment (Box 3). 
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Box 3. Susceptibility and vulnerability of small-scale fishing communities to HIV/AIDS in 
Uganda (Source: Bishop-Sambrook & Tanzarn, 2003). 
 
Policy pronouncements may acknowledge the role fisheries play in providing national sources 
of protein, foreign exchange and employment but the local context is often overlooked (see 
Section 6 review of selected Poverty Reduction Strategy Papers). However, many of the often 
donor-led experiments with fisheries co-management in Africa have implicitly sought to 
channel the benefits derived via rational management to local poor users. 
 
A range of fisheries co-management projects and policies operate throughout Africa but, as 
with other forms of decentralised NRM, their character and purpose is often shaped by other 
features like rural development policy, government institutions and constitutional factors7. 
Most countries in Africa though have promoted some form of decentralised fisheries 
management and have revised their Fisheries Acts and developed legislation that supports the 
transfer of power downwards (Hara & Nielsen, 2002).There are few examples of co-
management in industrial fisheries of Africa, however, and it appears that the contribution of 
small-scale fisheries to the livelihoods of the poor has been the key political driver for co-
management on the continent. 
 
Donor-supported projects have been instrumental in establishing fisheries co-management in 
Africa – in some cases by establishing working resource management structures and 
institutional arrangements in projects and then handing these on to government, but 
principally through influencing the NRM policy narrative8. 
                                                 
7 In South Africa, the right to participate in the management of natural resources is enshrined in the 
Constitution of 1996 and has been supported with several policies that have emerged since democracy 
in 1994 (Hauck & Sowman, 2001). Local NR stakeholders in South Africa are obviously learning new 
relationships with government structures since the revision of apartheid-era laws. In other countries the 
linkage with government is well-established through “villagisation” in socialist states like Tanzania and 
Mozambique or it has evolved through established programmes associated with decentralised rural 
development such as Campfire. 
 
8 There are several serious constraints to operationalising co-management, especially at local level. 
These include the focus on “building” new institutions with western characteristics of “success” 

The African HIV/AIDS pandemic was first identified in 1982 in the Kasensero 
and Lukunyu fishing communities of Rakai district in Uganda and the rates of 
infection in fishing villages remain consistently higher than in surrounding 
agricultural areas (Allison, 2003). According to Bishop-Sambrook & Tanzarn 
(2003) there are three characteristics of fishing communities that make them 
susceptible to HIV infection: 
 
Neglect – government and foreign support in Uganda has tended to focus on 
improving infrastructure and facilities in line with international processing and 
handling standards rather than the social conditions associated with production. 
 
Mobility of fishers – fishery opportunities attract transient populations of poor 
including the young and there are daily flows of men and women into and away 
from landing sites and distribution points. 
 
Lacking social cohesion – the transitory nature of many fishing communities 
means that: “the ethos is very much one of independence, with individuals 
relying on their ability to raise cash when needed and return to their villages in 
the event of a calamity (for example, AIDS-related sickness)”. This dispersal 
makes continual monitoring, assessment and health support extremely 
problematic. 
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Although most examples of fisheries co-management in Africa have only been established in 
the last ten years or so, it is possible to derive some key observations on performance in this 
time. Hara and Nielsen (2002) consider five key characters of co-management policy and 
projects in Africa: 1) conservation versus economic subsistence; 2) property rights and 
exclusion; 3) levels of participation; 4) the role of traditional authority and; 5) the capacity of 
community and government (see Table 2). 
 
One of the key problems in co-management relates to the issue of participation. The 
participation narrative convinces many policy actors and is one of the key drivers of co-
management policies and projects. However, there appears to be a tendency for co-
management in Africa, as elsewhere, to pursue sector-specific models for project 
implementation (the “blue-print” approach). Stakeholder roles may be predefined, 
representing a type of “passive participation” (Pimbert and Pretty, 1994) whereby local 
fisheries stakeholders are directed rather than consulted. 
 
Many constraints can broadly be termed “institutional”. The normal role of elites and 
traditional authority, for instance, should be acknowledged by facilitating agencies rather than 
ignored or directly challenged. Although their role remains controversial, these institutions 
can support or block the change required for decentralisation and co-management. 
 
Key Issue The problem Example and sources 
Conservation vs 
economic 
subsistence 

Co-management policy often bolted on to 
previous policy objective to limit 
exploitation of wildlife. 
 
In fisheries, the assumption remains that 
effort must be controlled to prevent “ruin” 
but there needs to be understanding of the 
socio-economic (livelihoods function) of 
fisheries. 
 

Lake Malombe (Hara et al. 
2002) 
Lake Victoria (Geheb & Crean, 
2000) 

Property rights & 
exclusion 

Establishing exclusive rights of use is well 
meaning but in reality it often presents 
elites an opportunity to exclude the poor or 
“part-time” users. 
 

Gulf of Guinea (Horemans & 
Jallow, 1998) 
 
The Malawi Lakes (Hara et al. 
2002)  
 

Levels of 
participation 

Primary stakeholders take part in 
“implementation” rather than “design”. 
 
Government sees co-management as an 
opportunity to achieve agency objectives. 
 
Communities may be unwilling to adopt 
enforcement role. 
 

Lake Malombe and Upper Shire 
River, Malawi (Chirwa, 1998) 

Role of traditional 
authority 

Traditional authorities may be legitimised 
by government to the detriment of 
transparent & democratic processes or…. 
 
Government may work independently of 
traditional authority (informal institutions) 
and lose local legitimacy / create conflict as 
a result. 

Lake Kariba, Zimbabwe 
(Jackson et al 1998) 
 
Lake Malombe (Hara et al. 
2002) 
 

                                                                                                                                         
(transparency, participation etc.), the disenfranchisement of existing institutions and actors, including 
traditional authority and technical government staff (see Lewins, 2004 and Blaikie, 2006), and the 
inadvertent exclusion of the poor.  
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Capacity of 
community and 
government 

Facilitating agencies are trained in natural 
sciences but often lack social sciences 
expertise. 
 
Communities may lack the skills, capacity, 
time or incentive to take on new roles. 

The Malawi Lakes (Donda, 
2001)  
 

 
Table 2.  Key issues of fisheries co-management in Africa (adapted from Hara & Nielsen (2002)). 
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3.5. Conclusions 
 
Policy formation in the case studies (above) was a product of international, national and, in 
the case of forests, commercial sector pressure. Policy approaches were modified over a long 
period of time and are still undergoing change. In none of the cases presented was the 
formulation of policy an open and transparent process. In Ghana, for instance, it took the 
concerted efforts of a few individuals within government and research institutions to develop 
and maintain narratives that built pressure for change. 
 
The studies demonstrate well how NRM problems and constraints to policy performance 
often have roots in the past. Implementing new policy, coherent with other management 
objectives, and changing previous institutions (“ways of doing things”) takes time and 
political commitment. 
 
Policy related to decentralisation infers new roles for government and public stakeholders and 
all stakeholders will take time to develop capacity in these new roles. In the case of the 
Forestry Department in Ghana, it took field staff some time to switch from a paternalistic and 
technocratic stance towards a flexible way of working that looked for opportunities for 
“collaborative management”.  
 
The Ghana case study demonstrates how information flows, evaluation and feedback to policy 
makers, can keep the policy process dynamic and responsive. In this case, a research and 
planning arm of the Forestry Department was given the responsibility to pilot collaborative 
management projects and relay progress direct to central government. 
 
In Zimbabwe, rangeland policy was intended to protect the interests of land owners and 
commercial farmers but there were few incentives for wildlife management in the communal 
areas. However, Campfire is a co-management policy of central government that actively 
brokers new partnerships between district and local government, traditional authority and 
local people. Although central government set the right conditions in 1989 (transferring 
formal responsibility to district level), Campfire requires all these actors to take on new roles. 
The uptake of Campfire has been restricted by the lengthy negotiations between these parties.  
 
Attempted changes to Zimbabwe’s water management policy demonstrate the critical role of 
a broad range of factors which can be broadly termed “institutional”. The obstacles to policy 
change here relate to the lack of fit between new management institutions and pre-existing 
formal and informal (or social) institutions. With respect to formal institutions, new water 
management bodies replicated the remits of existing structures or failed to link with local 
government or existing bodies representing other sectors - largely because water catchment 
units spanned administrative units. In the case of informal institutions, the setting comprised 
resilient narratives based on the past economic roles and belief systems of the various water 
stakeholders. The “world views” of the stakeholders have a huge impact on policy 
implementation (who participates fully in planning and has real power) and performance 
(perverse incentives for government officials or non-compliance by users, for example).  
 
In the case of fisheries co-management initiatives in Africa, albeit this is relatively youthful, 
the role of external actors (donors) has been significant in advocating greater local 
participation through co-management. However, it is increasingly apparent that increased 
‘real’ participation is not so easily achieved in many situations where the existing political 
and institutional architecture is resistant to such changes. There is a need to develop 
sophisticated strategies to enable a realistic change to co-management over time, 
incentivizing and accommodating the full range of stakeholders. Such a process needs to be 
carefully and adequately supported at all levels, and new capacities established to manage the 
process within national institutions. 
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Together the case studies represent the non-linear character of the policy process, especially 
the “messy” character of policy formulation and the unexpected outcomes of implementation 
(or partial implementation). Historic features of NRM continue to influence management and 
so policy outcomes. These case studies are representative of the problems and opportunities 
associated with NRM in the development context and they highlight the need to fully 
understand institutional setting. Institutionalising participatory processes with new roles for 
stakeholders requires government facilitators to look beyond entrenched positions and to 
attempt to understand and accommodate the interests and motivations of the various 
stakeholders. 
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4. The Lake Chad Basin and the Zambesi River Basin – Review of Development Context  
 
4.1. Introduction 
 
The countries of the Lake Chad (LCB) and Zambesi River (ZRB) Basins represent some of 
the least developed nations in Africa with at least 40% of the total population of the region 
living below the poverty line. Despite a considerable resource base featuring mineral reserves, 
oil and hydro-electric power, over 50% of the population lack access to basic health and 
education services with the majority of the poor living in remote rural areas. Mozambique and 
Zambia represent two of the poorest countries in the world with approximately 70% of the 
population living below the poverty line and an average life expectancy at birth of 41 and 36 
years respectively. 
 
4.2. The Lake Chad Basin Countries 
 
The countries with territory most associated with the LCB (Cameroon, Chad, Niger, Nigeria 
and, to a lesser degree, the Central African Republic) all demonstrate poor performance in 
relation to world indicators of economic and social development (see Table 3). With the 
exception of Nigeria and to a lesser extent Cameroon, the economies are strongly dependent 
on the agriculture sector and at least 50% of the population are classed as rural. Chad and 
Niger represent 73% of the total LCB by area and exhibit the greatest shortfalls in global 
indicators of social and economic development.  Niger has an adult literacy rate of only 
17.6% and in both countries the total population below the poverty line is about 64%, for 
instance. 
 
Multi-lateral water management structures and commitments 
 
About 20% of the total area of the LCB (the “Conventional Basin”) is under the mandate of 
the Lake Chad Basin Commission (LCBC). The LCBC was created in 1964 by Cameroon, 
Chad, Niger and Nigeria with the overall policy objective to exploit and improve the 
management of the LCBC water resources for the welfare of the people (Magomna and 
N’Gaba Tchéré, 1999). This includes: 1) the regulation and control of water and other natural 
resources in the Basin; 2) the promotion and coordination of research and development 
projects in the Basin and; 3) the promotion of regional cooperation and conflict resolution 
(Neiland et al, 2002). 
 
The role of the LCBC with respect to regional and national fisheries policy is limited and the 
past focus has largely been the coordination of water projects. 
 
Country profiles9 
 
• Cameroon 
 
Cameroon has enjoyed relative stability since independence in 1960. Regionally, it has one of 
the broadest primary resource bases in sub-Saharan Africa that includes oil and a strong 
agriculture sector and this has supported modest economic growth and diversification. The 
national economy is strongly linked to international coffee, cocoa and oil prices, however. 
Cotton, rubber and timber are other important commodities and the processing sector is 
relatively well developed. Desertification, deforestation and overgrazing are the key 
environmental concerns. 
 

                                                 
9 Source: World Bank Country Briefs (http://web.worldbank.org) and the CIA World Factbook 
(https://www.cia.gov/cia/publications/factbook ). 
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As with Nigeria, the country has significant urban centres like Douala and Yaoundé and less 
than 50% of the 16 million population is in rural areas.  
 
Although 53% of the population are below the poverty line, Cameroon shows some of the 
more positive social and economic development characteristics in the region with relatively 
high literacy (79%), life expectancy (48%) and apparently lowest levels of national inequality 
in the LCB (Gini index 44.6). 
 
• Chad 
 
Chad has endured several decades of conflict since independence in 1960. The civil was 
subsided before the first democratic elections were held in 1996 but the eastern border with 
Sudan remains unstable and lawless with the humanitarian crisis in Darfur resulting in mass 
movement of refugees across the border.



 31

 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 

  Cameroon Central African 
Republic Chad Niger Nigeria 

 
Government 
(independent) 
 
Constitution 
(legal system)* 

  
Multi-party republic 
(1960/France) 

 
Republic (1960/France) 

 
Republic (1960/France) 

 
Republic (1960/France) 

 
Federal republic 
(1960/UK) 

  
French civil law, 
revised 1996 

 
Ratified by referendum 
2004, French law 

 
2005 referendum 
removed constitutional 
term limits 

 
Adopted 1999, based on 
French law 

 
Adopted 1999, English 
common law & Shariah 
law in 12 states 

Demography 

Population 16.1 3.9 8.6 11.8 136.5 

% rural  49 51 75 78 53 

% Agric. emplymnt.* 70 - 80 90 70 

Poverty & 
Vulnerability 

% below  poverty line 53.3 - 64 63 43 

% Child labour  22 27 36 43 23 

Education 

% spending eductn. 17.3 - - - - 

Av. school yrs (m / f) 10 / 8 - - 3 / 2 - 

Adult literacy %* 79 51 47.5 17.6 68 

Health 

Life expectancy 48 42 48 46 45 

Access improved water 
% 63 75 34 46 60 

Undernourished %  25 43 34 34 9 

HIV prevalence % 
 3.9 13.5 4.8 1.2 5.4 

Table 3. The Chad Basin countries – political, social, economic and environmental development indicators  
(source: World Development Indicators, 2005 and * CIA Fact Books)  
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  Cameroon Central African 
Republic Chad Niger Nigeria 

Economy 
 
(see text for 
economy overview) 

Total GDP 12,491 1,198 2,608 2,731 58,390 

% GDP agriculture 44 61 46 40 26 

% GDP industry 17 25 13 17 49 

Inequality (Gini 
index) 44.6 61.3 - 50.5 50.6 

Total external debt 9,189 1,328 1,499 2,116 34,963 

Aid dependency 884 50 247 453 318 

Environment 

 
% arable or 
permanent cropland 

15.4 3.3 2.9 3.5 36.3 

 
Renewable 
freshwater  
(billion cu. m) 

273 141 15 4 221 

 
Environmental 
strategies / action 
plans 

- - 1990 - 1990 

 
Biodiversity 
strategies / action 
plans 

1989 - - 1991 1992 

Table 3. continued  
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Chad is heavily reliant on the agriculture sector with about 80% of the workforce engaged in 
livestock and subsistence farming activities. However, the agriculture sector suffers from its 
poor communications, its landlocked setting, limited surface water and recurrent drought. 
Despite domestic oil revenues since 2003, the country remains strongly dependent on foreign 
investment for public and private sector infrastructure projects. Cotton, beef and gum arabic 
are the key non-oil exports. Agriculture is extensive, with only 2.9% land areas dedicated to 
permanent arable or cropland. Industry contributes just 13% of national GDP. 
 
Chad performs very poorly in relation to many social and economic development indicators. 
Of the LCB countries, Chad has the highest proportion of people below the poverty line 
(64%) and 34% of the country are classified undernourished and with no access to potable or 
improved water supplies. As with Niger, approximately 34% of the population is classified as 
undernourished. 
 
• Niger 
 
Despite military coups in 1996 and 1999, Niger has had a relatively stable political history 
since independence in 1960. Now a multi-party democracy, it unfortunately remains one of 
the poorest countries in the world. The country ranks last in the United Nations Development 
Fund index of human development. Infrastructure is poor and access to basic government 
services is severely limited (a literacy rate of 17.6%). Eighty percent of the country lives 
within the Sahel zone and the agrarian economy, comprising livestock and subsistence 
agriculture, is severely hampered by drought cycles.  
 
Extensive livestock and agriculture supports as much as 90% of the national population and 
78% are classed as rural. Only 17% national GDP is derived from the industry sector and 
nearly half the national budget originates from foreign donors (approximately $453 million). 
It is hoped that recent debt relief may free up revenue to develop oil, coal and gold reserves. 
 
• Nigeria 
 
Nigeria gained independence in 1960 but experienced an extended period of political 
instability until 1999 when a new democratic constitution made way for civilian government. 
Nigeria has now been through its longest period of civilian rule and takes a lead role in 
international bodies such as NEPAD and ECOWAS. 
 
Nigeria is the most populous and densely populated country in Africa with about 136 million 
people in less than a million sq km. The country is also the most industrialised in the region 
but although oil resources contribute a major part of domestic GDP, inequity is a major 
challenge to social development in Nigeria - GDP per capita is $1,400 but about 45% of the 
population lives below the poverty line. 37% of the population live in extreme poverty.  
 
The largely subsistence agriculture sector has failed to keep up with population growth and 
Nigeria is no longer a net exporter of food. Desertification is major environment concern in 
the north of the country where there are serious water management issues with demand from 
urban centres and hydroelectric power impacting agriculture and fisheries systems in the Lake 
Chad Basin. The Niger delta area has suffered serious damage from oils spills and other 
pollution associated with the industry. 
 
4.3. The Zambesi River Basin Countries 
 
The countries of the ZRB are principally Malawi, Mozambique, Zambia and Zimbabwe 
although Namibia, the Democratic Republic of Congo, Angola and Botswana also have 
territory inside the Basin. About 32 million people live within the Basin, employed mainly in 
agriculture, fisheries or industry associated with minerals and the region is characterised by 
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low economic growth.  As with the LCB, the ZRB countries rank poorly with respect to 
indicators of social and economic development (Table 4). 
 
Zimbabwe, Democratic Republic of Congo and Angola have undergone significant political 
upheaval since 2000 and although the region’s 3.4% aggregate growth in GDP is comparable 
with Africa as a whole, political uncertainty has reduced inward investment and the growth 
rate is below the UN target of 6% required for sustainable development in Africa (Danida, 
2005). 
 
Multi-lateral water management structures and commitments 
 
The eight riparian countries in the ZRB are members of the SADC which established the 
protocol for Shared Watercourse Systems in 1995. The protocol, which became operational in 
1998, is intended to provide a framework for the establishment of river basin institutions in 
Southern Africa and a forum for dispute settlement (Bourgeois, 2003). In 1987, SADC 
adopted an action plan for the Zambezi River Basin (ZACPLAN), for rational environmental 
planning and management of the water and related resources and consisting of 19 projects 
including the formation of a commission for the Zambezi River Basin (ZAMCOM).  
 
From a regional planning perspective, the Zambesi Action Plan Project 6 (ZACPRO 6) of 
1991 is the most important of the ZACPLAN projects. The first phase of the project (1995-
2000) established a database for water resources information and the second phase (2001-
2008) is intended to establish an institutional framework for managing the shared water 
resources of the ZRB and the formulation of an integrated water resources management 
strategy for the basin.  
 
The Zambesi River Authority (ZRA) was founded by the governments of Zambia and 
Zimbabwe in 1987. The core functions of the ZRA are: 1) to operate and maintain the Kariba 
Dam Complex; 2) make recommendations on the suitability of new dams on the Zambezi 
River; 3) construct and operate other dams of the Zambezi River; 4) monitor hydrological 
processes of the River and; 5) provide recommendations to ensure the wise use of water and 
other resources of the Zambezi River. 
 
Country profiles 
 
• Malawi 
 
The independent nation of Malawi was founded in 1964 and after three decades of one-party 
rule the country became a democratic republic when multi-party elections were held in 1994. 
 
Malawi has a sub-tropical climate and about 20% of the country is comprised of arable land 
dedicated to commodities for domestic and international markets include tobacco, tea, and 
sugar cane. As much as 90% of the labour force is associated with agriculture (the highest 
proportion in the ZRB) and the sector contributed 36% of GDP and 80% of export revenues 
in 2005. Malawi’s land is amongst the most fertile in the region but ownership of land is 
concentrated in the hands of relatively few. 
  
Malawi is one of the poorest countries in the world and qualified for relief under the Heavily 
Indebted Poor Countries (HIPC) Programme in 2000. GDP per capita is extremely low ($600) 
with as much as 54% of the population living below the poverty line. Malawi depends on 
significant economic support from the IMF, the World Bank and international donors. 
Development assistance, excluding debt relief, currently stands at approximately $498 million 
per year and although recent fiscal policy has been commended, the serious droughts of 2005 
and 2006 have heightened pressure for additional government spending. 
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Major national issues include high levels of government corruption, the spread of HIV/AIDS 
(which as an infection rate of about 14%) and the threat to agricultural from population 
pressure. Water and land use issues are interlinked with deforestation, irrigation, agricultural 
run-off and industrial pollution damaging the aquatic environment and impacting fisheries 
livelihoods. 
 
• Mozambique 
 
Mozambique has endured prolonged instability since independence in 1975 but in 1990 a 
multi-party constitution partly abandoned Marxism and helped set the ground for an end to 
the civil war (1977-1992). Fiscal reforms and donor assistance have since helped control 
inflation and increase growth but Mozambique remains one of the poorest countries in the 
world with at least 69% of the population living below the poverty line. Mozambique 
qualifies as a HIPC but its broad resource base suggests potential for economic growth based 
on transport, mining and energy. 



 36

 
 

  Angola Botswana DRC Malawi Mozambique Namibia Zambia Zimbabwe 
 
Government 
(independent) 
 
 
Constitution 
(legal system)* 

  
Multi-party 
democracy & 
republic 
(1975/Port.) 

 
Multi-party 
democracy & 
republic 
(1996/UK) 

 
Dictatorship 
(1960/Belgium) 

 
Multi-party 
democracy 
(1964/UK) 

 
Republic 
(1975/Portugal)  

 
Republic 
(1990/ S. 
Africa) 

 
Republic 
(1964/UK) 

 
Parliamentary 
democracy 
(1980/UK) 

  
Portuguese 
civil law, 
revised 1992 

 
Roman-Dutch law 
since 1996 

 
Belgian civil law / 
trbial law since 
2003 

 
English 
common 
law, 1994 

 
Portuguese civil law, 
since 1990 

 
Roman-Dutch 
law since 1990 

 
Based on English 
common law since 
1991 

 
Roman-Dutch & 
English law 
since 1979 

Demography 

Population 13.5 1.7 53.2 11 18.8 2 10.4 13.1 

% rural  64 50 - 84 64 68 60 63 

% Agric.emplymnt.* 85 - - 90 81 47 85 66 

Poverty & 
Vulnerability 

% below  poverty line - - - 54 69.4 - 69.2 25.8 

% Child labour  26 13 28 29 32 15 15 26 

Education 

% spending eductn. - 25.6 - - - - - - 

Av. school yrs (m / f) - 11 / 11 - - - 12 / 12 7 / 7 10 / 9 

Adult literacy %* 66.8 79.8 65.5 62.7 47.8 84 86.8 90.7 

Health 

Life expectancy 47 38 45 38 41 40 36 39 

Access improved 
water % 50 95 46 67 42 80 55 83 

Undernourished % 40 32 71 33 47 22 49 44 

HIV prevalence % 3.9 37.3 4.2 14.2 12.2 21.3 15.6 24.6 

Table 4. The Zambesi Basin countries – political, social, economic and environmental development indicators  
(source: World Development Indicators, 2005 and * CIA Fact Books)  
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  Angola Botswana DRC Malawi Mozambique Namibia Zambia Zimbabwe 

Economy 
 
(see text for 
economy overview) 

Total GDP 13,189 7,530 5,671 1,714 4,321 4,271 4,335 17,750 

% GDP agriculture 9 2 58 38 26 11 23 17 

% GDP industry 65 45 19 15 31 26 27 24 

Inequality(Gini 
index) - 63 - 50.3 39.6 70.7 52.6 56.8 

Total external debt ($ 
million) 9,698 514 11,170 3,134 4,930 - 6,425 4,445 

Aid dependency  
($ million)  499 30 5,381 498 1,033 146 560 186 

Environment 

 
% arable or 
permanent cropland 

2.6 0.7 3.5 25.9 5.7 1 7.1 8.6 

 
Renewable 
freshwater  
(billion cu. m) 

184 3 900 16 99 6 80 14 

 
Environmental 
strategies / action 
plans 

- 1990 - 1994 1994 1992 1994 1987 

 
Biodiversity 
strategies / action 
plans 

- 1991 1990 - - - - - 

Table 4. continued  
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Agriculture provides employment for 81% of the workforce but foreign exchange is 
increasing with recent new investments in the aluminium, titanium and garment industries. 
Industry actually provides a greater proportion of national GDP (31%) than it does in the 
other principal ZRB countries. Social development indicators reveal a very high incidence of 
poverty and limited access to basic health and education services – 47% of the population is 
considered undernourished, only 42% have access to improved water, life expectancy is only 
41years and Mozambique has the lowest level of adult literacy in the region at less than 50%. 
Poverty in the rural areas and the north, where women and children especially suffer from 
limited access to basic services, is particularly pronounced (Danida, 2005). 
 
• Zambia 
 
Since independence in 1964, Zambia’s political climate has been rather more stable than other 
nations in the region. A series of elections followed the removal of one party rule in 1991 but 
the country has suffered from extended periods of drought in the 1980s and the 1990s and 
depressed global markets. Zambia is extremely reliant on world copper process and recent 
collapses have damaged the economy and had repercussions for the poor. Over 69% of the 
population live below the poverty line and Zambia also qualifies for debt relief under the 
HIPC initiative.  
 
The mining industry has caused air and soil pollution and reduced water quality. Only 55% of 
the population have access to safe potable water. 
 
Although industry (largely associated with copper, cobalt zinc and lead) contributes more to 
national GDP, about 85% of the population are employed in the agriculture sector. Social 
development indicators reveal a high incidence of poverty and of the main ZRB countries 
Zambia has the highest proportion of its population classified “undernourished” (49%) and 
the lowest life expectancy at 36 years. 
 
• Zimbabwe 
 
Free elections in 1979 led to full independence a year later but the multi-party system has 
been controlled by Robert Mugabe since 1987. Zimbabwe is classified as a low-income, 
rather than a least developed country (LDC), but it is currently undergoing a political crisis 
which is having severe economic impacts on its people and threatens to reduce the country to 
LDC status. Zimbabwe’s commercial agriculture sector is well developed and provided a 
major proportion of export revenues but the chaotic and violent land reform programme 
started in 2000 has damaged the sector and undermined its function in rural employment 
(400,000 were directly employed in the sub-sector). According to the UN Office for the 
Coordination of Humanitarian Affairs inflation in 2007 has been excess of 3500% and the 
UNDP estimate that the proportion of the population now living below the poverty line may 
be as high as 70% (Danida, 2005). 
 
Regionally, Zimbabwe’s performance in relation to many social and economic development 
indicators is relatively good but there are indications that the pace of recent negative change 
will have long term impacts on the prevalence of poverty in the country. Of particular concern 
is the high incidence of HIV (24%) which will have long lasting social and economic 
consequences for Zimbabwe.  
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4.4. Summary 
 
All the countries of the two basins – LCB and ZRB – are relatively youthful, having gained 
independence from colonial rule around 1960. Despite possessing a significant portfolio of 
natural resources, in general, national economic and social development has shown a low 
level of performance due to policy weaknesses and mis-management. The outcome has been 
relatively small and undeveloped economies, high levels of external debt and significant 
levels of poverty.  
 
Many of the LCB and ZRB countries have also experienced political upheaval, with 
numerous changes of government and some serious wars. The level of political development 
is also low in most countries with a tendency towards political hegemony and weak 
governance conditions, which limits democratic government.   
 
Both regions are also susceptible to highly variable climatic conditions which impact 
agriculture and fisheries production. In the absence of well-developed and diversified 
economies, many rural people rely on livelihood diversification (often based on a 
combination of farming and use of common pool resources [trees, grazing, fisheries], where 
access allows) to reduce poverty vulnerability and risk. Both water and fisheries resources are 
important in both the LCB and the ZRB in this respect.  
 
Rural development constraints in both regions relate to remoteness from markets and 
uncertainty in relation to production. In addition, the prevalence of HIV in the ZRB is 
particularly serious and this will have long-term impacts on social and economic development 
in the region by limiting the productive workforce and increasing inequality. 
 
More generally, the SADC countries as a whole (including middle-income Botswana and 
South Africa) have experienced a decline in per capita food production over the last two 
decades with the greatest hardship endured by the 70% of the region’s population people 
living in rural areas. Although intraregional trade in the SADC accounts for only 1% of total 
exports, the stimulation of intraregional and international trade is seen a potential mechanism 
to support small-scale producers in the region (www.fao.org/spfs//pdf/fact_sadc.pdf - 
accessed 15/5/07). 
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5. Understanding the Policy Process – National Studies 
 
5.1. Introduction 
 
The following section draws on the key observations provided by the country reports and 
offers a synthesis of the main themes. The full reports are presented in Appendices 2-5.  
 
5.2. Cameroon 
 
• Policy and administrative setting  
 
Although there are no policies for decentralised fisheries management in Cameroon, 
government has embarked on a process of decentralisation as part of broader, national and 
rural development programmes. 
 
After independence in 1960, Cameroon adopted a planning and development approach based 
on five-year plans. The first two of these (1960-1971) focused on the promotion of exports. 
The industrial fishing sub-sector was modernised and artisanal fisheries overlooked. The third 
to fifth five-year plans (1971-1986) extended this modernisation process in the sea fishery, 
developed administrative capacity and promoted aquaculture and marketing.  
 
Although Cameroon’s economy had benefited from oil production from the mid-1970s, the 
country was hit by massive recession from 1985-1989 when the value of exports suddenly 
fell. The government developed SAPs with the IFM and World Bank to rationalise public 
finances and used the opportunity to promote a broader process of reform which included 
market liberalisation and price deregulation. Cameroon’s Fisheries Mater Plan (1992) was 
developed at this time and reflected the national emphasis on production, export and 
capacity–building in order to achieve self-sufficiency.  
 
Cameroon experienced an economic recovery in the early 1990s but it was recognised that 
national growth would not sufficiently support rural development and poverty alleviation. 
Cameroon joined the Heavily Indebted Poor Countries (HIPC) initiative in 1999 and went on 
to develop a PRSP emphasising an integrated approach to supporting livelihoods. 
 
The 1996 Constitution set the foundation for both the central administration and local 
government institutions to drive a new process of decentralisation.  
 
Cameroon has possessed legal instruments to regulate forest, fauna and fisheries but a mixture 
of top-down implementation and low levels of participation has limited their performance and 
relevance. In 2005, a consultation process between government agencies, the private sector 
and fishers helped to modify these texts and bring them into line with the FAO Code of 
Conduct for Responsible Fisheries (CCRF). 
 
The policy case study 
 
A participatory approach has been encouraged within all sectors since 1990 and the 1992 
Fisheries Master Plan was developed with input from the full range of stakeholders. However, 
it was not until 2000 that the fisheries administration adopted a proactive position towards 
participation. The Sustainable Fisheries Livelihoods Programme (SFLP) has supported three 
co-management projects in Cameroon since 2002. 
 
Co-management projects were established at the dam reservoirs of Mape and Maga where 
overfishing and serious ethnic conflict between fishers had led the fisheries department to 
present the case to SFLP. The projects started with a broad consultation phase, including 
direct fisheries stakeholders, sector agencies, local government, traditional authority and the 
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police, before training and supporting management committees and facilitating stakeholder 
meetings. In both cases the projects have relieved social tensions and reduced conflict, 
increased collaboration with local government and increased responsible practice. Reservoir 
management agreements have been established and signed by all stakeholders. 
 
A third co-management project – “Project for the Support of the Association of Northern 
Female Fishsellers” - was established in 2003 at the two Garoura fish markets where 
sanitation and hygiene had become a serious issue. The project was an opportunity to develop 
capacity at the markets by improving freezing and smoking facilities. The early phase 
included a stakeholder analysis, committee formation and the development of a management 
agreement with the main local stakeholders. The project has succeeded in delivering better 
facilities and improving health and working conditions in the markets. 
 
• Narratives 
 
A key factor that seems to have encouraged policy associated with decentralisation in 
Cameroon is the international and regional (NEPAD, for example) demand for “good 
governance”. Internationally, a narrative has evolved that argues policy and management 
failures relate to the quality and accountability of decision-making processes. Decentralised 
democracy, it argues, is more likely to identify and implement pro-poor and sustainable 
policy. The President of Cameroon implemented the National Governance Programme (PNG) 
in 1995, eventually leading to a UNDP-supported strategy (2001).   
 
As elsewhere, sectoral policy has been influenced by other global and donor objectives and 
concerns. The PRSP process is shaped by an international consensus that national government 
must provide conditions for pro-poor sustainable growth. In the case of Cameroon, the PRSP 
emphasised rural sector strategies and the need to maintain rural livelihoods.  
 
Other international narratives have influenced the structure of Cameroon’s government. The 
formation of ministerial departments responsible for environmental issues and an advisory 
national commission for environment and sustainable development, for example, was 
influenced by the Rio Summit of June 1992 and the “sustainable development” narrative that 
resulted. 
 
Many development partners made participation a prerequisite for project funding. The 
participation narrative has influenced Cameroon’s fisheries sector since the 1990s. 
 
Specifically with respect to fisheries, policy has reflected the “production” (1960-1976), 
“regulation” and “income generation” scenarios identified by Neiland et al (2002). The 
“ecology or environment” scenario is becoming stronger with greater awareness of the 
seriousness of water management issues in the LCB and its impact on human and economic 
development. 
 
• Actor networks 
 
Policies related to decentralised fisheries management have been driven by an international 
narrative promoted by international donors and development agencies. As in other countries 
in the region, the SAP and PRSP process was driven externally but went on to influence 
national policy related to decentralisation and the fisheries sector. 
 
The case studies presented here also show that civil society can demand change from below - 
the concerns of fishers and women traders were articulated to donors and government via 
local government institutions.  
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In future a new set of actors will be important in implementing decentralised fisheries 
management. These actors include civil society organisations such as emerging producers’ 
organisations and GIC and other actors within the new decentralised local authority (CTD). 
 
• Coherence 
 
Policy coherence is greater now in Cameroon since the PRSP of 2000. Prior to 2000 there 
were particularly marked inconsistencies between the fisheries, livestock and agriculture 
sectors associated with development projects linked with dams, for instance (each sector 
contradicted the objectives of the others). 
 
The PRSP was formed through a process of consultation with key stakeholders and this has 
set a precedent for each sector to repeat similar processes and to establish policies and 
approaches that can meet rural development objectives, generally. The strategies of each 
sector have been compiled by the ministries in charge of rural development to formulate the 
Document for the Strategy for Rural Sector Development (DSDSR). 
 
The decentralisation process supported by the 1996 Constitution requires supportive 
legislation and institutional change.  Three new laws passed in 2004 (concerning 
decentralisation, the rules applicable to districts and the rules applicable to regions) represent 
an important advance in this respect. 
 
• Policy spaces and opportunities  
 
Significant advances were made by Cameroon in the area of governance during the first four 
years of the PNG. Greater support for the rule of Law and public administrations was 
accompanied by increased transparency in public institutions and three new laws to promote 
decentralisation. The new PNG programme (2006-2010) is more realistic and should help 
meet international community demand for public sector reforms, support to business and 
citizen participation. 
 
During the colonial period and up to 1996, government in Cameroon had followed a process 
of deconcentration whereby functions of the state were passed to local departments. The new 
constitution of 1996 offers the prospect of future decentralisation through the recognition a 
new administrative level – the CTD. 
 
As elsewhere, however, there are discrepancies between government policy pronouncements 
and policy outcomes. There remains a need to take a cross-sectoral perspective and to 
understand the role of policy, governance and society. The formulation of a regional strategy 
to reduce poverty via the PRSP, the rural sector and sectoral strategies of most of the LCB 
countries will provide this opportunity (Neiland et al 2002). 
 
Government, to date, has tended to examine the role of stakeholder groups in relation to the 
market rather than their potential role in participatory planning and policy implementation. 
The three co-management case studies also suffer from this problem with the most powerful 
business interests having the greatest influence in decision-making. 
 
The primary and secondary actors organised as the Common Initiative Group (GIC) 
represents a major opportunity for more inclusive policy and planning. GIC and civil society 
organisations are increasingly involved in fora concerned with the formulation of fisheries 
development policies organised at local, regional and national levels (but less so at a regional 
level). These actors are also active in the implementation of measures and associations and 
federations like this are trying to set up a network in order to influence government. These 
groups are supported by government, the donor agencies and NGOs. A national producer 
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organisation network for agriculture, husbandry and fisheries held its first meeting in 
Yaoundé in June 2006, for instance. 
 
With respect to the LCB, the LCBC could become a more significant actor in the policy 
process. Fisheries development process in the LCB must involve the range of actors but in 
order for LCBC to contribute further it will be necessary to reinforce its expertise in fisheries 
and to create, within it, a structure or a body which would work with member countries on a 
programme with the following objectives: to harmonise fisheries policies in the LCB, monitor 
and collect information on the fisheries policy performance of each country, improve fisheries 
policy performance and information sharing. This body would need to develop a framework 
with which to engage with actors at local and regional levels and could be supported by 
international organisations (FAO, WorldFish Center, etc.).     
 
5.3 Niger 
 
• Policy and administrative setting  
 
Appropriate policies and strategies to provide a solid basis for the development of the 
fisheries sub-sector do not exist in Niger. However, all economic and social policies in the 
rural sector are shaped by the Poverty Reduction Strategy (PRS) adopted in 2002. The 
development of the fisheries sector is defined in the Rural Development Strategy (SRD) 
adopted by the government in 2003 and created in response to the PRS. This document was 
the result of a participatory and iterative process lasting around two years involving a large 
range of actors including administrative services at national and local levels, professional 
organisations and NGOs. The general objective assigned to SRD is to: “reduce the level of 
rural poverty from 66% to 52% by 2015” by creating the conditions for sustainable economic 
and social development which would guarantee food security for the people and sustainable 
management of natural resources. This general objective is a direct consequence of the global 
objective pursued by the PRS - to reduce poverty below 50% for the whole Niger population. 
 
The policy case study 
  
The SDR does not focus on agriculture and fisheries production but recognises the wider 
socio-economic role of NR and non-agricultural activities to rural populations. The first 
strategic axis of SDR is: “to promote the access of rural people to economic opportunities in 
order to create the conditions for sustainable economic growth in the rural area". The aims is 
economic development though secure production conditions and livelihoods down to 
household level. The second strategic axis of the SDR is to: “prevent risks, improve food 
security and manage natural resources in a sustainable way in order to guarantee greater 
security for people’s livelihoods”. The third strategic axis of SDR, which overlaps the first 
two, is to: “strengthen the capacities of public institutions and rural organisations in order to 
improve the management of the rural sector”.  
 
The SDR aims to meet the objectives of the National Policy for Local and Community 
Development (PNDLC): to strengthen local government and make district and community 
levels the main centres of actions; to promote development which will meet the expectations 
of stakeholders; to reinforce local governance resulting from decentralization and State 
reform and; to reinforce the social sustainability of these achievements. 
 
Although there is little direct reference to fisheries, the implication is that fisheries 
development would centre on the transfer of skills and management capacity to local people 
and through support to processing and marketing. Fisheries are regulated by several laws and 
decrees that stipulate ownership and the rights of use to the state. A licensing system grants 
these rights to fishery operators for one year.  
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Since 2002, new government structures have been created at district and local level. The Law 
n° 2002-12 establishes the fundamental principles underlying the autonomous running of the 
regions, the departments and the districts, in addition to their competencies and resources, 
with skills transferred from the State to the region, the department and the district.  Local 
authorities should benefit from the transfer of skills in the fisheries sector and the district will 
be able to develop, implement and monitor community action plans for fisheries in 
accordance with guidelines defined by the departmental council.  
 
In summary, the State is the supervising authority for fisheries resources and defines 
management though policy and law but decentralisation means that many roles have now 
been passed to local authorities and departments. Since the municipal elections of July 2004, 
the districts have also taken on fisheries responsibilities regarding regulation and revenue 
collection.    
 
• Narratives 
 
The SRD reflects the global narrative that promotes decentralisation for better government 
and sustainable and democratic NRM. Rather than promoting production, the policy stresses 
building capacity within existing government and traditional institutions for democratic 
decision-making. This reflects national and international demand for integrated rural 
development and the assertion that natural resources provide a crucial function for the poor.  
 
• Actor networks 
 
With respect to fisheries management and the implementation of decentralisation policy, the 
key actors are the State authorities, traditional authorities and the stakeholders that work 
within projects and programmes associated with local governance such as the Support 
Projects for Local Development (PADL/N’guigmi and PADL/Diffa) and the Community 
Action Programme (PAC/Diffa). 
 
Other important stakeholders for implementation include the technical departments 
concerning Environment, Customs and Excise, Justice and administrative managers, prefects 
and members of the Government Cabinet. They are the enforcement agencies for policies and 
legislation, with an advisory role concerning the management of fisheries resources. In 
addition to these formal agencies are traditional leaders and the territorial administrations 
based on traditional authority and boundaries. This integration means that traditional leaders 
have become actors in the management of fisheries resources particularly with respect to 
tenure and access rights and the management of conflicts.  
 
This specific support has involved institutional and technical areas and has led to the 
formulation and the implementation of suitable local statutory frameworks (systems of 
participatory planning and prevention/management/resolution of conflicts associated with 
access).  
 
• Coherence 
 
The main issue of coherence here relates to the mismatch between traditional authority and 
new local government agencies and primary fisheries stakeholders. The decentralisation 
process in Niger is not without problems and traditional authorities and government 
administrations are causing conflict by both collecting extra rents and illegal payments10. 
 

                                                 
10 According to Ribot (2003) this is a common problem with decentralisation in Sub-Saharan Africa. 
Roles and responsibilities must be made clear from the outset (see Section 5).  
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To date, local government structures still lack the necessary power and resources to play an 
effective role because the transfer of management capacity has not yet been accompanied by a 
concomitant transfer of financial and human resources. Local government councils are unable 
to define equitable development plans and to formalise the rights of all users of natural 
resources. They are also unable to negotiate with State representatives for new systems with 
the consensus of the full range all stakeholders. In this regard, the PADL and PAC 
programmes stress the need to develop the roles and functions of local institutions over time. 
This would involve consolidating existing institutions and those emerging through policy 
(new district committees for rural development, natural resource management and planning, 
for instance).  
 
• Policy spaces and opportunities  
 
In addition to local capacity building, projects and programmes supporting local development 
(PADL/N’guigmi and PADL/Diffa, PAC/Diffa) have contributed to the decentralisation of 
fisheries management through initiatives relating to information, awareness-raising and 
training of administrative actors and the managers of fish producer organizations.  
 
This specific support has involved institutional and technical areas and has led to the 
formulation and implementation of appropriate local statutory frameworks (systems of 
participatory planning, consultation; prevention/management/resolution of conflicts linked to 
the access to productive resources). The dissemination of best practice resource management 
to fishers has been accompanied by initiatives in organization and provision of fisheries 
inputs to primary producers. 
 
It can be argued that against the background of changing institutional arrangements and local 
level jurisdiction, the fisheries sector could be an entry-point for genuine local level 
development. The sector has a range of important assets – large potential for aquaculture, a 
high demand for fish, good know-how in fishing and high potential to generate employment, 
income and food security (which can be evaluated). Once the decentralisation process is 
properly underway – it is expected that there will be renewed interest by both government and 
non-government actors in this sector which could represent a driver for the local economy. 
There is a good chance that emergent opportunities will be supported by Niger’s bilateral and 
multi-lateral partners. 
 
5.4 Nigeria 
 
• Policy and administrative setting  
 
The political landscape of Nigeria has been shaped by a series of unstable phases since 
independence in 1960. The British parliamentary system was replaced by a series of military 
governments interspersed with relatively short-lived periods of democratic government. This 
instability has worked against both the emergence of stable institutions and a policy 
environment whereby policy actors are impelled to respond to civil society concerns.  
 
Aspects of Nigeria’s geography, its religious and ethnic diversity, have an impact on 
bureaucratic structures and the way they interact with other political stakeholders. The 
tendency is for government institutions to try to defend the status quo, reducing the prospects 
of decentralisation or the development of cross-sectoral initiatives. In the case of Nigeria’s 
fisheries, policy objectives are set by the Federal Department of Fisheries (FDF) within the 
Ministry of Agriculture. It is the function of FDF to both set and implement fisheries policy 
but the “defence of territoriality” within government structures like FDF does not represent a 
suitable environment for transparent, responsive and representative policy. This political 
isolation also has important consequences for developing legislation required to support and 
implement new policy. 
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The British colonial government established the FDF for the purposes of marine stock 
assessment and survey but direct efforts to control and regulate fishing activity were 
introduced much later in the 1970s. The Inland Water Fisheries Decree (1992) was a 
significant milestone in Nigerian fisheries policy because it drew on empirical research 
linking declining catch to demographic and technological change (see Annex 5; Section 3.1 
for a timeline of the main fisheries related policies). 
 
The fisheries policy process in Nigeria has not moved out of the “sectoral boxes” that 
constrain inclusive policy-making processes (Keeley, 2001). 
 
The policy case study 
  
Although there have been no policies for fisheries co-management on a national basis there 
have been project-based experiments with community-based management. The Nigerian-
German Kainji Lake Fisheries Promotion Project (NGKLFPP) from 1993 to 2001 was 
intended to address declining fish catches and to improve the welfare of the communities in 
the basin. The Nigerian project partners that comprised the implementing committee cross-cut 
fisheries, planning and agriculture and included Federal and State level agencies in addition to 
fisher representatives. 
 
The project aimed to rationalise fishing activity (the “regulation narrative” - see below) in the 
Lake based on licensing and bans on destructive gears and to this end the project was 
successful during its lifespan. Post-project, however, the Kainji Lake Fisheries Management 
and Conservation Unit has failed to meet regularly or to implement the Community-Based 
Fisheries Management Plan. The period since project end has seen a doubling of the use of 
the beach seine and a reduction in catches of 30% because there has been inadequate financial 
support for monitoring and enforcement. 
 
• Narratives 
 
Drawing from Neiland et al (2002), there appear to have been four dominant narratives that 
have shaped policy in the Lake Chad Basin (LCB). 
 
The National Accelerated Fisheries Programme of 1971 represented the “production 
narrative” whereby government tried to increased fisheries production through subsidised 
inputs. Fish was recognised as a vital food for local populations, the national markets and 
international trade but elites were best placed to exploit this government support. 
 
The “regulation narrative” was built on the apparent need to constrain irrational and 
unsustainable practice. In Nigeria this resulted in a range of decrees stipulating gear types and 
went on to shape the Inland Water Fisheries Decree (1992). 
 
In parallel, a “revenue-generation narrative” worked to develop the capacity to license and 
tax fishing stakeholders. The purpose was to raise funds for central government rather than to 
support fisheries management functions. 
 
Climatic factors and major water projects have had obvious visible impacts on the LCB and 
meant that the “environment narrative” has dominated in recent years. Water and water 
management is seen as the unifying factor for NRM and livelihoods in the region. 
 
Counter-narratives are now shaping NRM and participatory projects supported by 
international agencies. An international narrative has evolved that views fisheries as just one 
component of rural livelihoods that support millions of poor people and this may affect future 
policy in Nigeria. In addition to this livelihoods narrative, there is a new agenda relating to 
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participation and governance. There is demand for inclusive policy processes from both 
international and African stakeholders. The New Partnership for Africa’s Development 
(NEPAD) states that “a new policy process must begin with an announced goal that is clear, 
publicly debated and well accepted for public sector intervention.” In Nigeria, donors such as 
the UK Department for International Development are attempting to promote such 
transparency through support to Federal and State programmes and are highlighting the role 
of CSOs as potential “Drivers of Change”. Governance issues such as these are now seen to 
influence all NRM-related policy and performance. 
 
• Actor networks 
 
Ideally the range of primary, secondary and tertiary stakeholders outlined in Ovie et al (2006) 
would be expected to inform policy and to participate in policy implementation. However, the 
fisheries policy process in Nigeria is very centralised with central government line ministries 
such as the Federal Ministry of Agriculture, Water Resources and Rural Development 
(FMAWRRD) and FDF and the State Ministries of Agriculture apparently monopolising the 
policy process. Interviews conducted for the above report reveal that many of the agencies 
mandated to undertake fisheries development have little awareness of participatory planning 
and the FDF admits that fisher or industry participation has been poor. The same problem is 
true of other actors such as the Dams Authority the National Planning Commission (NPC) 
and, crucially, traditional authorities. 
 
There are several key stakeholders that could perhaps be more influential policy actors and 
more closely linked to policy formulation. These include the research institutes, the State 
level fisheries departments and agencies such as the Fisheries Society of Nigeria (FISON). 
 
• Coherence 
 
The problems of NRM within the Komadugu-Yobe Basin (KYB) represent well the lack of 
policy coherence and institutional linkage. The absence of policy coherence between the 
water, environment, fisheries and agriculture sector has exacerbated environmental problems 
associated with climate and dam construction and has restricted the capacity to confront them. 
 
• Policy spaces and opportunities  
 
Ovie et al (2006) found that the FDF recognised the policy process was too centralised and 
that planning needed to become more decentralised and participatory. There is need to 
incorporate the full range of fisheries interests that includes traditional authority and new 
commercial interests and other CSOs. 
 
The “Drivers of Change” principle places a strong emphasis on the media as a platform for 
civil society to present its concerns to government and to publicise key issues. This is seen as 
one potential mechanism to restore the “social contract” whereby government is impelled to 
address public demands.  
 
Better communication between the various sectors would allow a more inclusionary policy 
process and ensure that proposals “..would have been argued and thoroughly thought through 
before enactment or pronouncement.” (Keeley, 2001). There are signs that there is some 
political support for more inclusionary policy processes. NEPAD states that “all proposed 
policies must be publicly announced and debated before enactment.” Supporters of 
participatory planning argue that the quality of these processes and the likelihood of 
consensus (win-win) outcomes increases if planning is public and transparent and open to a 
diverse range of interests i.e. potential policy actors. 
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5.5. Malawi 
 
• Policy and administrative setting  
 
In the years after independence in 1964, policy development in the one-party republic drew 
from research, development theory and sectoral profiles and attempted to identify suitable 
data collection strategies to update the Annual Sector Policy Statements. These Statements 
were intended to ensure that sector performance was on target and in line with National 
Development Policy across all sectors. However, some of the sector-specific policies did not 
adapt to use new knowledge or react to trends in other sectors and macroeconomic policy. 
 
The centralised policy development process meant that there was little transparency, few 
direct policy stakeholders and little consultation beyond the technocrats of the concerned 
ministries.  
 
Since 1994, the multi-party era has developed current policy in a political environment where 
transparency has been strongly advocated. In the case of fisheries, the policy development 
process drew on information from the Fisheries Bulletins, Research Papers, National 
Development Documents, cross-sectoral documentation and stakeholder consultations with 
care to avoid conflicting strategies and to ensure harmonisation. The output of these 
consultations was the production of an Annual Sector Policy Statement which identified 
priority objectives and strategies. This went through a process of formal Policy Review and 
relevant changes were made in the preparation of the policy. 
 
A new drive for decentralisation was intended as a strategy to consolidate democracy and 
meet national development and poverty reduction goals and a new role for district 
government was established with the National Decentralisation Policy (1998). 
 
Formally, policy strategies are shaped by the National Strategy for Sustainable Development 
(NSSD) drafted since the World Summit on Sustainable Development (WSSD) 2002, 
Malawi’s Vision 2020 and the national PRSP. These have influenced the strategic plans and 
policy content of the Malawi Growth Development Strategy, the Fisheries Policy, the 
Fisheries Act, the Community-Based Natural Resource Management (CBNRM) strategy, the 
National Environmental Action Plan (NEAP) and the Fisheries Strategic Plans.  
 
The policy case study 
  
The primary objective of the National Fisheries and Aquaculture Policy (1999) is “to enhance 
the quality of life for fishing communities by increasing harvests within safe, sustainable 
yields” from the national waters of Lakes Malawi, Malombe, Chilwa, Chiuta, and Shire River 
and other smaller river systems and small natural and man-made water bodies. As a secondary 
objective, it aims to improve the efficiency of exploitation, processing and marketing of fish 
and fishery products. The policy has sub-policies in extension, research, participatory 
fisheries management, training, enforcement and riverine and floodplain fisheries. 
 
Co-management is legislated for by the new Fisheries Conservation and Management Act of 
1997. The overall goal of the Participatory Fisheries Management Sub-Policy (approved in 
2001) is to establish and sustain the co-management of fisheries resources between DoF and 
key stakeholders (e.g. fishing communities, traditional leaders) in order to achieve sustainable 
exploitation of aquatic resource management for the artisanal fisheries. The sub-policy aims 
to promote the formation of local fisheries management authorities and harmonise their 
strategies with other community committees, such as those for forest or agriculture 
management. The strategy is to establish distinct boundaries for local fisheries management 
authorities (LFMAs) such as Beach Village Committees (BVCs) and to provide legal support 
and procedures for participation. DoF is intended to develop suitable fisheries management 



 49

plans and by-laws with the LFMAs and support them in enforcement, research, and 
monitoring. 
 
In addition, to formal co-management projects there have been several independent initiatives 
since the mid-1990s which have attempted to control fishing effort in the Lower Shire. There 
are strong local level institutions such as the BVCs and associations representing traditional 
leaders. Experiences from Lake Malombe, Lake Chiuta and Lake Chilwa (Annex 2; Box 2) 
demonstrate how co-management initiatives established in the mid-1990s have benefited from 
the greater powers and legal recognition provided by the PFM sub-policy since 2001. The 
initial focus of these schemes was to publicise the negative impact of illegal practices and to 
establish local committees to enforce new rules. Early problems related to BVC function and 
legitimacy - local stakeholders challenged the need for effort control and power struggles 
occurred with traditional leaders. Since the formal decentralisation policy of 2001 and an 
increased emphasis on the role of District Assemblies, however, there is far greater capacity 
to design and enforce local by-laws that incorporate the interests of traditional authority and 
BVCs. 
 
• Narratives 
 
Fisheries policy in Malawi, as elsewhere, was strongly guided by the conservation paradigm 
and achieving MSY. This shaped the first fishing regulations under colonial rule in 1930 
where the focus was effort control, established by central government and based on 
knowledge of stocks and catches. 
  
A counter narrative for decentralised government emerged in the 1990s and was seen as a 
means to accelerate a national drive for democratisation and to meet poverty reduction goals. 
This influenced NRM policy and led to a new emphasis on participation and co-management 
for fisheries resulting in a series of community-based development projects on Lakes 
Malombe, Chilwa and Chiuta in the mid-1990s. The conservation paradigm was being 
superseded by the social/community paradigm that placed faith in resource users to design 
and implement local rules for sustainable NRM. This narrative and realignment in approach 
drew from common property resource (CPR) theory and was supported externally by donors. 
 
The existing fisheries policy was amended and given a new emphasis and, relative to the 
Fisheries Management and Conservation Act (1997), the National Fisheries and Aquaculture 
Policy (1999) reflects this greater awareness of socio-cultural and socio-economic features of 
fisheries management. A focus on participation is worked into each of one of its eight sub-
policies. 
. 
Finally, in parallel with the increased focus on local level management, there has been 
increasing awareness of the potential role of existing, traditional, institutions in supporting co-
management. 
  
• Actor networks 
 
Globally, international development agencies, donors and research stakeholders have 
expressed the need to connect direct NRM beneficiaries to the management process and to 
understand the role NR provides for the poor.  
 
Co-management in fisheries is promoted as a means to establish compliance through locally 
legitimate rules of use and to reduce the transaction costs of management, normally incurred 
by the state. In the case of co-management, DoF has been the key policy actor and driven 
participatory fisheries management as an opportunity to reduce or control fishing effort in the 
lakes. 
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However, the process of policy formulation and implementation has not draw on the full 
range of management stakeholders (see Policy Spaces below).   
 
• Coherence 
 
Key policy declarations in other sectors generally complement fisheries management 
objectives. The National Environmental Policy (1996) and National Forestry Policy (1997) 
aim to reduce pollution and soil erosion and to maintain biodiversity while the Water 
Resources Policy (1994) aims to enhance riparian habitats, for instance. The Fisheries 
Conservation and Management Act (1997) also recognises the need for departmental 
cooperation in fish resource management. 
 
However, while all sectoral policy should be influenced by the Decentralisation Policy (1998) 
some ministries are currently centralised and may be less likely to decentralise management 
responsibilities than others in future (see Policy Spaces below). The National Parks and 
Wildlife Policy actually works to centralise control over established protected areas, for 
instance.   
 
The FCMA of 1997 and the NFAP that followed in 1999 emphasised the role of the state in 
managing fisheries: “…orientation [previously] was mainly focused on the needs of the fish 
resources themselves and the Department of Fisheries was seen as the guardian of those 
resources.” (DoF, 1999).   
 
Both relate awkwardly to decentralisation.  FCMA was passed before the Local Government 
Act and NFAP does not explicitly link to the decentralisation programme started in 1998. As 
such, there is still no formal role for District Assemblies. Recently, however, the policy has 
become less centralised and better integrated with the involvement of the 
Departments/Ministries of Agriculture and Irrigation, Marine and Wildlife and Forestry. The 
FCMA needs stronger statutory support to legally demarcate BVCs and requires new legal 
instruments (establishing formal roles for traditional authorities etc.) to be pushed through for 
its operationalisation, however. In addition, the Local Government Act (1998) is silent on 
sectoral law enforcement but should perhaps stipulate a formal role in some NRM functions. 
 
The Fisheries Conservation and Management Regulations (2000) support the PFM sub-policy 
by promoting local enforcement and establishing models for BVCs (constitutions and 
registration etc.). 
 
Finally, although there are provisions relating to international relations in the FCMA, the 
PFM sub-policy does not sufficiently acknowledge trans-boundary issues (Malawi and 
Mozambique) in Lake Chiuta.  
 
• Policy spaces and opportunities  
 
Project or policy impacts on the Lower Shire (drought or flood) will require an integrated 
approach to planning and project management at the regional level in future. The District 
Development Plans are normally focussed on education, health and other infrastructure rather 
than NRM but these Plans should attempt to meet the needs of fishing communities. The Area 
Development Committees (ADCs) and the Village Development Committees (VDCs) offer a 
potential space for this, communicating the BVC issues to District Assemblies (as has been 
done in the case of Lakes Malawi and Malombe). There may need to be further clarification 
of BVC powers in the legislation. 
 
It is important to link with other sectors and their initiatives instead of repeating the 
committee formation process and capacity building at district level can support the transfer of 
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some NRM responsibilities to resource user committees for fisheries, wildlife, forests and 
water issues.  
 
There is much greater scope for stakeholder representation in the policy formulation process 
and Seymour (2005) suggests a more active role for DoF in providing guidance for new for 
co-management arrangements and for establishing standards by which to monitor them. The 
policy development process should ideally draw on consultations with other sector agencies 
and engage more fully with fishing stakeholders. 
 
Finally, the Southern Africa Development Community (SADC) Protocol (Article 7) calls for 
community participation in the management of shared resources. If ratified, Article 7 could 
provide the framework for a coordinated strategy to support the communities that share the 
Lower Shire River fisheries from both Malawi and Mozambique. 
 
5.6. Summary 
 
The four policy studies reveal much about the history, objective and performance of fisheries 
policy in the countries. Policy formation is difficult to understand because it is rarely 
transparent or linear and the “politics of policy” (Borrini-Feyeraband et al, 2004) mean that 
there are rarely obvious strategies to influence the policy making process. It is possible to 
identify policy “spaces”, however, and places where “win-win” outcomes may be achieved 
(Table 6 and Section 6). 
 
Of the four countries here, only Malawi has policy specifically intended to decentralise 
fisheries management or support forms of co-management on a national basis. Local fisheries 
management institutions are already established and new decentralisation policy may see 
these institutions given further capacity and the autonomy to undertake greater fisheries 
management roles in the future. In Nigeria and Cameroon, fisheries co-management has only 
operated within donor-funded projects. Nigeria is alone here in lacking formal policy for 
decentralisation. 
 
In Cameroon, Niger and Malawi, however, it is intended that positive changes in fisheries 
management will occur as new roles and responsibilities are established for regional and local 
government. The majority of these decentralisation policies are associated with national 
PRSPs and the international narrative that links inclusive forms of local government with pro-
poor change. Apart from Malawi, however, there are no special arrangements made for 
fisheries. It is assumed that a process of decentralisation will naturally extend to local and 
inclusive fisheries management institutions. Political and legal support to the decentralisation 
process in these countries covers broader rural development objectives such as education and 
health, as much as NRM. However, there is a danger that decentralisation without capacity 
building can introduce NRM conflict and erode existing institutions for management. 
 
The Cameroon and Niger reports show these two countries have detailed rural development 
and decentralisation policies. The reports indicate that these polices should incorporate 
fisheries management but, especially in the case of Niger, sufficient financial support for local 
government institutions is lacking and the decentralisation process is slow. 
 
The Malawi report demonstrates the problems of enacting several policies relating to 
decentralisation - each developed by a different range of actors and for slightly different 
purposes. In this case, new policies have not always acknowledged the “spaces” provided by 
previous policy or legislation. Coherence is just one of many constraints to policy 
implementation. 
 
Transboundary issues relating to fisheries and natural resource management are obviously 
significant in both the LCB and the Zambesi Basin. Where the country reports have 
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highlighted this issue they have stressed the role of existing institutions and regional 
agreements for improved management. In the case of the LCB, the LCBC may be the best 
positioned agency to oversee coordinated management across the four countries but this 
would require greater capacity and sharing of information.  Neiland et al, (2002) propose 
support to a new platform - the LCB Fisheries Forum - that would allow feedback between all 
fisheries stakeholders in the region.  
 
In the case of the ZRB, the Malawi report suggests that Article 7 of the SADC Protocol can 
provide the basis to promote policy coherence between Malawi and Mozambique. 
 
The narratives that underpin formal policy pronouncements and strategies are largely 
internationally driven and this is in part a reflection of the PRSP process. The fisheries 
content of the study country PRSPs were broadly consistent with existing policy. The 
fundamental difference between the governance-based agenda for Nigeria and the 
decentralisation narrative of Niger, Cameroon and Malawi is clear (Table 5). In this latter 
case, the agriculture sector is seen by international actors to represent the greatest potential for 
growth, especially in Niger. 
 
 
 Nigeria  Niger  Cameroon Malawi 
  

 
 

Increasing progress in decentralised NRM 
 

Dominant 
narrative 

Good governance 
(accountability, due 
process) will enable 
development via 
national wealth & 
resources   

Decentralisation & participation will provide fully 
representative & democratic processes useful in NRM 

     

PRSP 
fisheries 
strategy 

 
Non-specific but 
commits to water 
management for the full 
range of users 

 
Technical, human & 
financial investment 
in production eg. 
Stocking 

 
Technical, human & 
financial investment 
in production eg. 
stocking 

 
Increased production 
with greater 
community input & 
professionalism 

 
Table 5. The dominant development narratives shape fisheries-related policy. 
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Table 6. The policy setting for decentralisation of fisheries management in the four countries. Observations are those of the NARS partners. *Many constraints to 
achieving sustainable decentralised or co-managed fisheries relate to “institutional” issues at local level and the political economy of decision-making (governance).  

Policy setting (for decentralisation of  fisheries)  Political constraints to implementation* Opportunities & potential “win-wins” 
Cameroon 
• National Constitution (1996) 
• National Governance Programme (1995)  
• PRSP (2000) 
 
No policies for fisheries decentralisation or co-
management specifically   

There is still a requirement for more cross-sectoral 
approaches at regional and local level 
 
New fisheries management institutions must be more 
inclusive of poorer interests  
 
Greater regional collaboration needed 

Implementation of new law (2004) supporting district & regional 
government & use of the new “Decentralised Local Authority” 
 
Regional planning with new CSOs such as GIC and developing 
consensus building role of government agencies  
 
Strengthen role of LCBC 

Niger 
• PRSP (2002) 
• Rural Development Strategy (2003) 
• National Policy for Local & Community 

Development 
• Three programmes for local governance  
 
No policies for fisheries decentralisation or co-
management specifically   
  

Policy pronouncements have not been supported with 
sufficient capacity building at local government level 
– both human and financial resources are lacking. 
 
Unclear role for traditional authorities leads to local 
conflict  

Local statutory frameworks and fisheries best practice is emerging 
as a result of slow capacity building through the three governance 
programmes.  
 
CSOs have negotiated new partnerships & management 
arrangements & could be supported further in local planning & 
consensus building   

Nigeria  
• Inland Water Fisheries Decree (1992) 
• PRSP  
 
No policies for fisheries decentralisation or co-
management specifically   

Lacking policy coherence and collaboration between 
fisheries, water and agriculture sectors 
 
Lacking policy accountability to public and other 
government administrations  

Encouraging input of CSOs such as FISON could meet 
governance (donor) concerns and help sustainability of local 
arrangements (for Fisheries Department) 
 
Key government stakeholders such as FDF acknowledge a serious 
problem exists  
 

Malawi  
• National Strategy for Sustainable Development 

(2002)  
• National Decentralisation Policy (1998) 
• PRSP (2000) 
• Participatory Fisheries Management Sub-Policy 

(2001)  - Fisheries Department to work with local fisheries 
authorities to develop by-laws, monitoring arrangements etc.   

Sectors decentralising slowly and at different rates. 
 
Multiple resource user institutions with limited 
capacity 
 
Transboundary issues (Mozambique) not tackled. 

District Development Plans could include NRM. 
 
Fisheries Department can reduce fishing effort while promoting 
participation and local democracy. 
 
Ratify SADC Protocol 7 to set framework for shared resource 
management  
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6. The Poverty Reduction Strategies – policy cohesion and the projected role of natural 
resources and fisheries  
 
6.1. Introduction 
 
This section outlines the key components of the Poverty Reduction Strategy Papers (PRSPs) 
of the four study countries and discusses their relevance with respect to fisheries policy 
pronouncements and current political objectives in the sector. 
 
In general, the PRSPs do not fully acknowledge or address the function of the range of natural 
resource-based economic activities to national populations and their role for the poor. The 
socio-economic role of freshwater fisheries is not represented by quantitative and global 
economic performance indicators and strategies aimed to improve macro-economic 
performance could compromise the current role of fisheries with respect to the poor. 
 
6.2. Cameroon 
 
The Cameroon Poverty Reduction Strategy Paper (2003) identifies the paradox between an 
improved macro-economic performance, resulting from structural reform, stabilisation and a 
more attractive foreign business environment, and increasing poverty in the rural population. 
According to the paper, approximately 80% of the population live in rural areas where the 
incidence of poverty is twice that in the cities11. The paper outlines how poverty reflects the 
agro-ecological characters of the regions and how poverty has increased markedly in the 
northern savanna provinces. 
 
The main focus is to create the conditions for macro-economic growth and as with Niger and 
Malawi the rural sectors are seen as the key sources of wealth and employment opportunities. 
There are four components to the Integrated Rural Development Strategy: 1) modernising 
overall production strategies (including improved access to viable land; 2) institutional 
restructuring and continued support to ongoing agriculture and forestry programmes; 3) 
incentives for private partnerships in services and regulation and; 4) the coordination of 
multiple stakeholders for sustainable local NRM. 
 
Fisheries, especially the artisanal sub-sector, has a more prominent role in the Cameroon 
PRSP text than the other study countries but again this does not extend to identifying detailed 
fisheries-specific interventions. The importance of fish protein to the national diet and the fact 
that the artisanal sub-sector loses 30-35% product (three times total industrial fishery 
production) due to poor infrastructure is discussed but the paper also stresses the important 
role the sector currently provides in distributing food from land-locked areas to collecting 
centres and in meeting demand in other national and international markets. Given existing 
demand (production shortfalls are only partially met by fish imports) the paper suggests that 
the prospects for increased production are good and that training and equipment can boost 
national production. However, the sub-sector is seen as one characterised by “low 
professionalism” and as with the other PRSPs, fisheries development emphasises 
technological capacity, training and skills and financial support. A similar approach is 
envisioned for aquaculture. The paper suggests a possible role for community-based fisheries 
management and urges that lessons are learned from successful projects in countries like 
Ghana and Senegal.  
 
The Cameroon PRSP discusses the pressing need for action on environmental degradation 
and proposes greater adherence to international conventions such as Agenda 21. 
 
                                                 
11 Douala and Yaoundé represent about 20% of the population but only 11.8% of the nation’s poor, for 
instance. 
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Coherence with fisheries policy  
 
The Cameroon PRSP is the only paper to make specific reference to the national economic 
contribution from artisanal fisheries and it acknowledges the scale of the associated 
distribution network and its role in domestic and international trade.  
 
There are two aspects of the PRSP that particularly relate to fisheries and fisheries policy in 
Cameroon: the effort to decentralise and the attempt to support production through technical 
and human capital development. The policy case study suggests that both approaches may 
focus attention on the potential of the private sector with possible negative consequences for 
representation of less influential groups of poor such as fishers. 
 
With respect to rural development strategies, more broadly, the PRSP has influenced the 
strategies of the various line departments, helping to coordinate their planning through the 
Document for the Strategy for Rural Sector Development.  
 
It is unclear whether new laws associated with the decentralisation process (2004) will help 
“the coordination of multiple stakeholders for sustainable local NRM” or whether greater 
attention must be given to enabling local planning and management. 
 
6.3. Niger 
 
The Niger PRSP12 acknowledges the environmental, economic and political features that 
make poverty in the country a particularly rural phenomenon, as reflected in social and health 
indicators like child malnutrition. The paper highlights the four decades during which rural 
development and agricultural production has been a priority policy area. The sector represents 
about 40% national GDP with 85% of the population classified rural and as such the paper 
identifies agriculture as the key “growth engine” for Niger in the short and medium term. 
 
There are four basic aspects to Niger’s strategy for rural areas: increased production within 
the agro-sylvo-pastoral sector; the control of desertification; support to natural resource 
management and; the provision of associated revenue generation opportunities. The action 
plan projects increased total expenditure on these four priority areas but total government 
expenditure in the rural sector is modest in relation to other sectors. 
 
Water management is identified as a critical and cross-cutting issue in relation to production, 
poverty and the environment. Technical considerations (management of underground 
reserves, irrigation etc.) are stressed, rather than local institutional or planning options like 
increased user participation or new conflict management roles, however.  
 
The focus is on access to technological support for increased production and “opening up 
remote production areas”. Fisheries are highlighted only in respect to stocking (the action 
plan states 180 ponds to be stocked each year).  
 
Decentralisation is a key aspect of the paper and the overall strategy makes a connection 
between participation, good governance, democracy and sustainable NRM. The 
decentralisation process is to be supported mainly through institutional and human capacity 
building within local government. 
 
In addition to the benefits derived from decentralisation and additional technical support to 
the rural production sectors, the poor will be given greater opportunities to develop new 

                                                 
12 Full Poverty Reduction Strategy (Republic of Niger, 2002) 
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revenue generating activities such as processing and marketing with the aid of credit schemes 
(decentralised financial systems – DFS). 
 
A key component of the paper is a strategy to develop a Poverty Reduction Information 
System (SIRP).   
 
Coherence with fisheries policy  
 
Natural resources policy, especially with respect to local and regional management, is closely 
associated with Niger’s PRSP. The Rural Development Strategy (SRD) was developed in 
response to the paper and prioritises poverty reduction and food security through sustainable 
NRM. The role of natural resources to the poor in providing options and reducing 
vulnerability is central to the Strategy and this is a reflection of Niger’s predominantly rural 
population and economy. 
 
However, the PRSP focus is on national performance measures and as such the rural sector is 
seen firstly as a key growth engine in macro-economic terms. The focus is on increased 
production through finance, technical inputs and human capital and this is reflected in the 
paper’s only reference to fisheries: the commitment to stock ponds in aquaculture schemes. 
 
Legislation in 2002 has established new district and local government structures but there is 
no reference to their potential role in fisheries management in the PRSP. According to the 
policy case study (section 5.3) there is potential for these local authorities to develop and 
monitor community management plans but the PRSP does not propose a strategy to support 
this in relation to the fisheries sector. In summary, despite a focus on rural areas and the 
decentralisation process, neither the PRSP nor national fisheries policy seems to acknowledge 
an important role for small-scale fisheries within the rural economy. 
 
6.4. Nigeria 
 
Given the country’s significant natural resource base and oil revenue, donors have targeted 
corruption and waste as the starting point for delivering economic and social development. 
The key PRSP13 differs from the other country papers because its overall objective is to tackle 
poor governance and to improve government performance through the National Economic 
Empowerment and Development Strategy (NEEDS). The rural economy is not covered in 
great detail and the paper’s focus is the NEEDS strategy for reform and associated budgetary, 
legal and institutional requirements (Box 4). 
 
 
  
 
 
 
 
 
 
 
 
 
 
Box 4. Nigeria’s National Economic Empowerment and Development Strategy (Source: Nigerian 
National Planning Commission, 2005). 

                                                 
13 Meeting Everyone’s Needs – National Economic Empowerment and Development Strategy 
(Nigerian National Planning Commission, 2005). 

NEEDS focuses on four key strategies: reorienting values, reducing poverty, creating wealth, and 
generating employment. It is based on the notion that these goals can be achieved only by creating an 
environment in which business can thrive, government is redirected to providing basic services, and 
people are empowered to take advantage of the new livelihood opportunities the plan will stimulate. 
 
NEEDS sets out far-reaching public reforms that will make clear that corruption and graft will be 
punished. The National Orientation Agency and its state-level counterparts will be strengthened to lead a 
campaign to re-instil the virtues of honesty, hard work, selfless service, moral rectitude, and patriotism. 
The campaign will draw on resources from a variety of government agencies, nongovernmental 
organizations (NGOs), and community-based organizations, including schools colleges, universities, and 
private sector, religious, social, cultural, and traditional organizations. 



 57

Despite the focus on government performance, the paper acknowledges that the rural 
population (53% of the national total) are particularly prone to poverty as a result of 
seasonality in production and income, lacking infrastructure, out-migration, and limited 
access to agriculture inputs. The paper makes the link between the environment, vulnerability 
and livelihoods:  
 

“Empirical evidence shows that poverty and environmental degradation are 
inextricably linked in Nigeria, because 75 percent of rural people depend on natural 
resources for their livelihood. Environmental degradation reduces opportunities for 
poor people to earn sustainable incomes. Left with no other viable options, they 
engage in extractive activities, contributing to the vicious cycle of poverty and 
environmental degradation. Rural dwellers are also more vulnerable to 
environmental disasters and hazards and have few or no strategies for coping with 
these stresses.” 

 
However, the main policy thrusts target quantifiable national objectives relating to health, 
housing, employment and a stronger role for the private sector. Many of these objectives 
appear to relate to government commitment to international performance measures and this is 
also the case where environmental management objectives are made explicit (pollution 
control, impact on health, conservation of biodiversity etc.). 
 
The “rural poor” are discussed in relation to access to credit and land, participation in 
decision-making, agricultural extension services and improved farm inputs. The paper states 
that “rural communities” must have access to water, rural roads, electricity, schools health 
facilities and communications. 
 
Water management is recognised as a critical area requiring reform and as an issue that cross-
cuts sectors (health, agriculture, security and trade) and the paper commits to institutional 
change that can link the diverse range of interests. However, there is particular emphasis on a 
command and control approach that positions the private sector as a key player in auditing, 
enforcement, compliance and quality control and the paper’s focus is on domestic water 
supply and sanitation rather than livelihoods functions and social issues relating to scarcity 
and environmental change. 
 
The paper pledges support to the River Basin Development Authority and the National Water 
Resources Management Strategy. 
 
In relation to fisheries, the paper overlooks the significant economic contribution of 
freshwater fisheries, particularly in the rural context and with respect to poverty: “The 
country’s fishery resources are small, concentrated in the coastal area.”  Although the 
environment is acknowledged as an important feature of the national economy, there is no 
reference to the hidden socio-economic role of the range of production systems, including 
small-scale fisheries: “It is a glaring paradox that despite the contribution of the environment 
to the national economy, environmental considerations are rarely mainstreamed into national 
development planning in Nigeria.” 
 
There is limited reference to supporting “community-based development approaches” and a 
stronger focus on developing regulatory structures of the state and the capacity to monitor and 
enforce.  
 
There is acknowledgement that environmental legislation is required to support and 
implement NEEDS: The National Forestry Bill (reform to include sustainability and equitable 
distribution of benefits) and the National Environmental Management Bill (to update existing 
laws).  
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In summary, NEEDS focuses on the bureaucratic and formal structures of government and as 
such targets national political, rather than regional or rural, issues. 
 
Coherence with fisheries policy  
 
The limited reference to fisheries in the PRSP reflects the narrow range of fisheries-specific 
policy pronouncements from government. The Nigerian PRSP (and the Nigerian Federal 
Government) differs from the other case study countries in that it does not identify 
decentralised government and decentralised NRM as an objective. In this regard, the lack of 
government-led local NRM programmes reflects this (the co-management case study at Kainji 
Lake was a donor-led and isolated project currently unlikely to influence national policy). 
 
However, the PRSP does highlight the need for a cross-sectoral approach to water 
management and acknowledges that this could deliver improved macro-economic 
performance on a wide number of fronts. However, the emphasis here is on data collection 
and enforcement of central policy and capacity building within existing institutions such as 
the River Basin Development Authorities is seen as an important step in delivering rational 
management. The potential role of participation in NRM planning is not addressed. 
 
While NEEDS will attempt to impact the performance and behaviour of fisheries-related 
government institutions such as FMAWRRD, it will not deliver greater horizontal integration. 
With regards international strategies, international donors are attempting to establish a more 
inclusive political environment that incorporates CSOs, the private sector and other positive 
drivers. This extends beyond the PRSP action plan and, in the case or natural resources, 
apparently the policy objectives of Federal Government. 
 
6.5. Malawi  
 
The Malawi Growth and Development Strategy14 (MGDS) is intended to build on the 
experience of the 2002-2005 PRSP and to accelerate the process of decentralisation. The 
central objective of the MGDS is to achieve rapid broad-based growth and increase the 
economic benefits derived from agriculture. The MGDS attempts to incorporate the MDGs 
and reduce poverty by 8% but it makes clears that this assumes a stable political environment 
and continued annual growth in GDP. 
 
Approximately 85% of the country’s population is based in rural areas and the rural economy 
is seen as the key opportunity for boosting national economic growth.  
 
There are six priority areas: 1) agriculture and food security; 2) irrigation and water 
development; 3) transport infrastructure development; 4) energy; 5) integrated rural 
development and; 6) the prevention and management of nutrition disorders, HIV and AIDS. 
 
The MGDS intends to boost national macro-economic performance, particularly in the 
agriculture and related trade sectors, and its key approach is to develop extension and 
business opportunities in production and processing. Overall the aim is to increase production 
and exports with improved linkages to the sea. Malawi is dependent on narrow range of 
commodities and the strategy will aim to diversify national and international trade. Direct 
government spending on the agriculture and food security strategies is projected to reduce by 
half between 2006 and 2011, however.   
 
Water management strategies include the development of new dams to maximise electricity 
production while reducing “over dependence on rain-fed agriculture”. The integrated rural 
                                                 
14 Malawi Growth and Development Strategy – From Poverty to Prosperity 2006-2011. 
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development strategy aims to reduce the negative consequences of continuous rural-to-urban 
migration and focuses on “rural growth centres” as potential “engines of national growth”.  
 
Environmental policy is addressed in relation to increased compliance with conservation 
objectives, especially with respect to forestry, wildlife and “fish species”. Fisheries are 
mentioned in relation to Lake Malawi and its particular contribution to protein in the national 
diet. The MGDS identifies low productivity, over-exploitation, lacking enforcement and poor 
preservation as the key constraints to the sector’s performance and overall contribution. The 
medium-term goal is to maintain stocks and fishery-related incomes but the strategies include 
the construction of 500 new stocked ponds, improved enforcement of existing legislation and 
the provision of modern techniques. Community-capacity building is intended to increase 
small-scale aquaculture operations.  
 
Finally, the vulnerability of the rural poor is approached in relation to national economic 
performance. Social protection programmes (such as Public Works Programmes) are intended 
to enable the vulnerable to contribute to economic growth while new private investment will 
provide additional opportunities to the poor to participate in national wealth creation. 
 
Coherence with fisheries policy 
 
The MDGS overall perception of agriculture, forest, wildlife and fisheries is broadly 
consistent with the National Fisheries and Aquaculture Policy (1999) and the Participatory 
Fisheries Management Sub-Policy (2001) that preceded it. Both the MDGS and the fisheries 
policies focus on increased production as a means to support national economic growth. This 
equates to technical and training support at the local level in order to increase harvests “within 
safe, sustainable yields”. Local fisheries stakeholders are intended to play a role in 
implementing this by planning enforcement measures, community monitoring etc. 
 
Although the rural sector is seen as priority (both in terms of the demographics of poverty and 
potential agricultural production), with the exception of Nigeria, there is perhaps less 
emphasis on the role of decentralisation and participation than in the PRSPs of the other study 
countries15. In the case of fisheries, the emphasis seems to be on better implementation of 
existing policy and the case study suggests that the strategy is to strengthen the capacity of 
agencies such as the Department of Fisheries rather than to devolve responsibility.  
 
One of the six priorities of the MDGS is integrated rural development but the case study 
suggests that local management plans are unlikely to be conducted across sectors and line 
departments – they are unlikely to identify the linkages and “win-win” opportunities 
associated with agriculture, water management and fisheries, for instance. However, the 
Participatory Fisheries Management Sub-Policy is aiming to promote integration between the 
sectors and prevent replication.  
 
Because the MDGS focuses on macro-economic performance and growth there is no 
acknowledgement of the role of fisheries in reducing the vulnerability of the poor. The 
MDGS fisheries strategy is to maintain fisheries-related incomes but there are no measures to 
ensure continued access to the poor and other existing users. The plan is to professionalize the 
sector and diversify production, especially through aquaculture. 
 
6.6. Summary  
 

                                                 
15 The MGDS does however commit to consolidating the process of decentralisation (given the poor 
rates of progress under the previous PRSP) and explicitly refers to the Decentralisation Policy (1998) 
and the Local Government Act (1998).  
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The PRSPs focus on macro-economic indicators such as financial contribution to the national 
economy by sector. The intention here is to provide consistent generic markers of progress 
that allow international comparisons of performance and a benchmark for national 
government. The PRSPs provide a broad overview of the national economy and together are 
intended to provide a consistent indication of international standing but they do not provide 
detailed analysis of the dynamics of poverty in the countries – where, how and why some 
sections of society are made vulnerable, their current coping mechanisms and recent trends or 
developments in this regard. 
 
The focus is on agriculture, industry and trade and as a result there tends to be a narrow 
analysis of the rural economy. The PRSPs do link poverty with environmental degradation 
and economic activities in the rural context but they do not highlight the overall functions of 
the various production systems and their interconnectedness. More importantly, they do not 
contain plans to directly support the livelihoods functions of these systems.  
 
It is the range of production systems that provides opportunities and resilience to the poor in 
times of stress and hardship (predictable or seasonal trends and erratic shocks). Artisanal 
fisheries perform a particularly important socio-economic role when and where the vulnerable 
must rely on occupational mobility and the option to spread risk. 
 
These socio-economic functions of artisanal fisheries are difficult to quantify but they are 
likely to remain important in the future, both with respect to local and national food security, 
social development and even peace. Recent world events have highlighted the link between 
resource scarcity, NRM institutions and serious conflict in remote areas in sub-Saharan Africa 
and globally. These remote areas are often both geographically and politically marginalised, 
often lacking government or social institutions to mediate resource management decisions 
(see Box 5). 
 
A combination of environmental, economic and demographic change means that the local 
function to the poor of this range of production systems in rural areas, including freshwater 
fisheries, is likely to increase. 
 

 
 
 
 
 
 
 
 
 
 
 
 
 
The PRSP demand for increased growth through fisheries production, improved marketing 
and distribution etc. does not necessarily link well with greater national commitment to 
participation and decentralisation for pro-poor development in Cameroon, Niger and Malawi. 
Institutionalising truly representative and sustainable participation is difficult and if fisheries 
are perceived solely as an underutilised development opportunity, and the socio-economic 
function of fisheries to the poor is overlooked, there is a danger that government projects and 
programmes will result in preferential access to the entrepreneurial and influential. 
 

Bird (2002) has defined four basic ‘remote rural areas’ according to their development 
constraints: 
 
• Areas with ‘extreme ecologies’ where infrastructure and communication is limited and 

difficult e.g. mountains, swamps, deserts, islands and wetlands; 
• Low-potential areas such as semi-arid areas, areas lacking topsoil, water resources 

and/or are degraded (polluted, saline, with landmines etc.) 
• Poverty pockets where social-political exclusion on the basis of language, identity 

(caste, religion, ethnicity etc.) or gender maintain significant proportions of the 
population in poverty 

• Areas experiencing long-term conflict where violence and dislocation has undermined 
the resource base and the capacity of poor people to secure reliable livelihoods. 

Box 5.  Characteristics of remote rural areas 
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The Cameroon PRSP is the only paper of the four to acknowledge the close link between 
poverty and agro-ecological regions, implying that poverty and vulnerability are closely 
associated with economic options based on the natural resource base.  However, the strategies 
of all four papers place government agencies as the sole agents of change through capacity 
building and enforcement. These strategies overlook the significant rural economic activity 
that takes place irrespective of government programmes and support. As a result, the 
strategies propose improvements to delivery of existing government services and functions 
such as training and monitoring e.g. Niger’s pond stocking strategy and Poverty Reduction 
Information System. In the case of fisheries, the PRSPs are re-emphasising the 
technological/production or command and control narratives that have had limited positive 
impact with respect to poverty alleviation in the past. 
 
A review of 19 Sub-Saharan Africa Interim Poverty Reduction Strategy Papers (IPRSPs) by 
Thin et al (2001) found similar limitations with respect to the disaggregation of “the poor” 
and of livelihoods (Box 6). 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 
 

• The documents recognise that poverty is multidimensional and multi-causal but tend not to pay 
attention to livelihood strategies or to social dimensions of anti-poverty strategies.   

 
• The IPRSPs disaggregate the poor to some extent but whilst the analysis of poverty usually 

accommodates disaggregation, the pro-poor strategies themselves do not. 
  
• The documents generally exaggerate the reliability of income and consumption measures as proxy 

indicators of well-being. 
 
• PRSPs suggest there are opportunities to scale up participatory learning strategies from grassroots to 

national level. However, sufficient engagement between government, civil society, and the private 
sector is yet to develop and consultations have yet to feed into the political activity of prioritising 
among a range of policy options. 

 
• Sectoral priorities are expressed in terms which are broad and standardised, and potentially evasive, 

including: ‘social,’ ‘rural’ and ‘informal’ sectors. Priorities within these broad categories must be 
disaggregated. 

 
• More tightly defined sub-categories are essential for prioritising pro-poor activities and investments. 

The concept of a so-called ‘social sector’ is not useful in identifying pro-poor strategies and resource 
allocations.  

 
• International debt figures prominently in causal explanations. But debts owed within countries, which 

are major causes of poverty – such as debts owed by the poor to money-lenders – are usually ignored. 
 
• Livelihood analysis is either rudimentary or (more often) non-existent in the documents.  The term 

‘livelihood’ is not in general use and is generally applied to agriculture.   
 
• PRS documents do not exhibit an appreciation of the multidimensionality of livelihood strategies and 

the ‘rural sector’ is seen as a priority in all documents.  
 
• Agricultural growth is seen as essential for poverty reduction. The emphasis is on productivity and 

income. Food security is mentioned but with little or no attention to the trade-offs between productivity 
and long-term income stability, security, and sustainability. 

 
• The emphasis on productivity does not tend to be matched by an adequate discussion of consumption - 

there is little attention to the ways in which produce is used, and to ways of guaranteeing that improved 
production will benefit the poor. 

 
• It is recommended that future PRS processes should be encouraged to show how the interventions 

proposed are underpinned by information on poverty and by analysis of opportunities for specific kinds 
of improvement among specific categories of people. 

Box 6. Key findings from a review of Sub-Saharan Africa Interim Poverty Reduction Strategy 
Papers (Source: Thin et al, 2001)  
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7. Discussion 
 
It is possible to draw themes from the four country case studies and the international literature 
on the policy process and decentralisation. This discussion distils these key themes with 
respect to the partners’ working methodology (i.e. a discussion of narrative, coherence, actors 
and spaces).    
 
Narratives 
 
The CBNRM narrative that has evolved over the last three decades is a persuasive one, 
linking empirical observations of apparently sustainable local management arrangements with 
the common property resource (CPR) theory that outlines the precursors for success16. In 
addition, it has influenced national and donor NRM and development policy for a surprisingly 
long period of time.  
 
The international narrative of decentralisation and participation has been driven by NRM and 
non-NRM concerns such as rights and human development, generally. While international 
policy actors had previously placed great emphasis on the “community” to manage natural 
resources, the international development agenda has now expanded to incorporate the issue of 
governance and institutions. A narrative has developed that suggests that good governance 
(accountable democracy, subsidiarity, rights to “voice” etc.) will not just enable sustainable 
NRM and livelihoods but will deliver success on the whole range of human development 
targets. Poverty Reduction Strategies articulate these narratives and attempt to put them into 
practice. 
 
These global narratives influence the national policy process and it is possible to see how 
sectoral policy objectives and strategies have evolved in response in the four country reports 
(Sections - “Policy and administrative setting” and “Narratives”). The emphasis has changed 
from technical support, effort control etc. in the sector to decentralisation and integration 
between sectors. The country reports show that national decentralisation policy in Niger, 
Malawi and Cameroon are intended to support local and regional NRM and fisheries 
management in the future. In Nigeria, donors are changing their emphasis from NRM project 
support to governance programmes that promote transparency (“due process”) and local 
government capacity. In the case of fisheries, government has recognised that the 
environment and livelihoods issues in the LCB are based on regional water management, 
cross-cutting departmental responsibilities and capacity, so making an integrated approach 
essential.  
 
However, there are dangers that the international emphasis on decentralisation and 
participation is perceived as a panacea for past management failings. The decentralisation 
narrative incorporates the entire range of attractive development outcomes (rights and 
equality, environmental sustainability, social and economic development) but there remains a 
need to critically assess the performance of decentralisation policy with respect to the poor. 
Ultimately, decentralisation and participation must serve a tangible development function, as 
must the parallel narrative that prioritises economic growth.  
 
 Coherence 
 
Coherence with existing policy, and with the remit of existing institutions, appears to have a 
very large effect on policy performance and the level of implementation. In South Africa, for 
instance, national policy is generally very supportive of local NRM but policy is hampered by 
fragmentation across departments and a lack of complementary legislation for land reform 
(Isaacs and Mohamed, 2000). 
                                                 
16 The most influential of which have been Ostrom’s (1990) eight “design principles”.  
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In Malawi, decentralisation policy, local government reforms and national fisheries policies 
were not well integrated because they were staggered and did not refer to existing legislation. 
There also needs to be greater sectoral integration in Malawi. Established local NRM 
institutions such as those involved in forestry, or the BVCs, are probably well placed to 
undertake broader NRM roles without having to attempt to establish new management bodies, 
for instance.  
 
Institutional coherence is a key factor and it extends beyond the issue of harmonisation 
between government institutions. The informal institutional context is often overlooked but 
can include resilient and locally-legitimate institutions related to traditional authority and that 
influence NRM. Policy and policy implementers such as technical line ministries and their 
staff should be clear about the role these institutions have to play. The example from Niger 
suggests that traditional authority and local government can both gain rent-seeking 
opportunities from this confusion over roles and responsibilities. 
 
There are interesting questions relating to coherence and compatibility of objectives between 
the various strands of the PRSPs. Macro-economic growth through increased agricultural 
production is viewed as the basic driver of social and economic development and envisioned 
decentralisation in the PRSPs preserves a strong local function for the state in technical 
capacity building etc. This deconcentration may do little to develop participation. 
 
Finally, NRM and decentralisation policy must also be in line with public spending 
projections. In Niger, Nigeria and Cameroon, policy pronouncements are not matched by the 
release of sufficient funds. 
 
 
Actors 
 
The policy case studies and the country reports demonstrate the importance of a wide range of 
actors in the policy process - especially with respect to implementation and policy 
performance. The range of actors involved in fisheries and other related policy is likely to 
increase in the future because: 1) national policy is intending to develop inclusive forms of 
government with suitable fora or “platforms for negotiation” at different levels and; 2) new 
interests are emerging (the private sector, civil society organisations, issues based coalitions, 
new local government structures etc.). 
 
National decentralisation policies in Niger and Cameroon are setting out to establish 
partnerships with new local and regional institutions such as civil society organisations and 
producers’ organisations. In Malawi, relevant institutions such as LFMAs already exist but 
the country report suggests that these bodies will need support and guidance in setting their 
geographic boundaries and level of authority. In Nigeria, the policy process has been very 
centralised but government has acknowledged new roles may be required of research 
institutes, producers’ organisations and regional agencies such as the LCBC. However, in 
each country, new formal roles for traditional authority will not emerge simply because this 
may challenge the status quo, government and the constitution.  
 
Shackleton et al (2002) have reviewed the typical actors that are critical in influencing the 
outcomes of decentralisation policy (Box 7).  
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Box 7. The typical range of actors in the implementation of decentralisation policy (adapted from 
Shackleton et al 2002). 
 
 
Spaces and opportunities 
 
The apparent success of the reform of Ghana’s forest policy seems to relate to the ability to 
make “policy space” for implementation at the district and local level. In this case, local 
technical staff were encouraged to interpret the generalised resource management rules of 
state bureaucracy (the Wildlife and Forest Policy) and shape it with local stakeholders to 
make it site-specific, relevant and widely supported. Implementation will require similar 
support and guidance to agencies in other settings. 
 
The Campfire, Zimbabwe water management policy and Cameroon studies reveal that formal 
policy declarations for decentralisation need to be backed up by capacity building and real 
transfers of power at regional and local level. Despite that “the subsidiarity principle is not 
followed in any African environmental decentralisation” (Ribot, 2003), the multitude of 
actors at local level and the emergence of new interests can be seen as a pool of potential new 
forms of government especially with respect to NRM: 
 

“Decentralised natural resource management and decisions can…be a fulcrum for 
democratic change. Natural resources are revenue-generating as opposed to other 
important public services, such as infrastructure, health and education, hence they can 
provide revenues needed to make local government more independent and can give 

Donors attempt to shape decentralisation policy and projects to make them accountable to local people. NGOs may 
be an important partner in this process but donors often lack a full awareness of local “processes” – the real politik of 
rural life and the expression of power within “communities”. 
 
Traditional leaders were found to play a key part in most decentralisation case studies taken from Africa and often 
chiefs exerted disproportionate power. Removing these actors from management, however, can prove 
counterproductive and undermine public legitimacy and support for new NRM arrangements. It seems most 
productive to allow local stakeholders to make a proactive decision whether to include or exclude traditional 
authority from decision-making. 
 
Alliances and people’s organisations such as coalitions of NGOs and civil society have proved effective in promoting 
regional or local interests to government (as has been the case of umbrella groups in State level policy in India, for 
instance). These professional groups may not be representative of the poor, however, and are often most expert at 
expressing their own agenda. 
 
Sometimes NGOs operate as brokers between the local level and government or are formally appointed 
project/policy implementers. NGOs are often granted extension and training roles but their influence can be negative, 
sometimes developing dependency rather than empowerment. 
 
Existing local government structures are key actors but their performance is variable. Where these structures have 
existing planning and rural development roles and experience (e.g. the Indian Panchayats) they represent a useful 
interface between government sector agencies and the public. In other cases local government can attempt to block 
new NRM arrangements driven by government or local stakeholders.  
 
The private sector can interfere with policy objectives and is often better placed to exploit or intercept new 
opportunities intended for poor beneficiaries. Mobile entrepreneurs may pose a great threat to schemes based on 
territory and local rules of use (e.g. illegal hunters and Campfire). 
 
Local “community” power interests mean that new democratic processes are challenged or manipulated by local 
elites. Previous ways of doing things (informal institutions) cannot be ignored by facilitators of decentralised NRM 
but it is very difficult to introduce procedures that restrict this influence. 
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local government allocative powers over lucrative opportunities, both of which can 
help build local government legitimacy.” 

Ribot (2003) 
 
However, the PRSP commitments do tend to overlook the potential role of civil society 
actors. Although the private sector is expected to help deliver greater technical efficiency, 
new markets and diversification in the rural context, no equivalent roles for CSOs in social 
development (e.g. health) are considered. The difficulty for government here is that such 
groups have played an important role in the past but precisely because they challenge the state 
or provide alternative services. 
 
International actors will continue to be an important influence and have an important role to 
play. Project-level experiments with decentralised NRM and co-management can influence 
and reinforce policy narratives and shape policy objectives on into the future (Mosse, 2001). 
The success or failure of these projects or programmes can influence successive interventions 
because donor-led initiatives remain such a key part of NRM policy and government reforms 
in many countries. 
 
The performance of decentralised NRM policies 
 
Reviewing the performance of decentralisation is problematic. The term “decentralisation” is 
used to describe a wide range of processes and scales, from local government reform and 
transfers of authority to project-specific experiments in co-management. In addition, each 
sector may relate to national policy rather differently in each country. According to the 
literature, however, the main weaknesses of the overall policy process are most often poor 
implementation and feedback of performance.  
 
Ribot (2003) highlights that case study experience indicates NRM capacity can be 
undermined and conflict introduced if the process of decentralisation does not follow a step-
wise and coordinated strategy. Strategies to implement policy are rarely well developed. In 
the case of broader rural development policy, it appears that decentralisation must unfold in a 
controlled manner - following distinct phases of: 1) establishing democratic local institutions; 
2) engaging local people by transferring power before management burdens and; 3) building 
management capacity.  
 
Crucially there is always a discrepancy between policy pronouncements and policy outcomes.  
Most constraints to policy implementation broadly relate to “governance” i.e. the way power 
is distributed and the way decisions are made within society and the political economy. 
Government agencies may obstruct change and wish to protect the status quo, for example, 
but these factors are no less significant locally. Formal and informal institutions at the local 
level tend to interact to provide unexpected and often undesirable management outcomes 
(Cleaver and Franks, 2005 for example). Co-management and decentralisation policies have 
applied a wide range of local resource management institutions (Box 8) with varying degrees 
of success but it is often the local context, interacting with these structures, that influences 
outcomes.   
 
One way to overcome this problem is to attempt to make the policy process more dynamic 
and able to respond to local performance, problems or new opportunities. The Ghana cases 
study demonstrates the role of research in this regard when it is situated within the policy 
making structure. National decentralisation policies require departmental strategies for 
evaluation and reporting back as expressed in the Niger and Cameroon reports. Because co-
management and decentralisation concerns the quality of “process” (transparency, consensus, 
equity etc.) the role and expertise of technical line departments may have to evolve, as it 
appears to have done in Ghana’s forestry sector. 
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One of the most useful contributions policy analysts can make is to uncover the way in which 
policy performance is influenced by political and institutional features. Without an 
understanding, or acknowledgement, of the ways in which policy is shaped by a diverse array 
of actors, past failures or partial successes will be repeated. Issues relating to governance and 
the way formal and informal institutions mediate decision-making and the ways in which 
power is exerted are key to understanding the differential impact of policy and its relevance to 
groups of poor. 

 
Box 8 .The organisational foundations of decentralisation (Source: Shackleton et al, 2002) 
 

The types of organisations that exercised ‘local’ authority (through decentralisation) and the direction and 
degree of their accountability had a strong influence on whether the outcomes of decentralisation policies 
were favourable for local people or not. The following organisational models were identified: 
 
• District organisations. These include local government organisations such as Rural District Councils in 
Zimbabwe and panchayats in India, and multi-stakeholder district structures aligned to line departments 
such as Wildlife Management Authorities in Zambia and forest farms in China. The measure of downward 
accountability vary from very little (CAMPFIRE and Zambia) to modest (as among panchayats in some 
parts of India). 
 
• Village committees facilitated by government departments, e.g. Village Natural Resource Management 
Committees in Malawi and Forest Protection Committees in India. Here, accountability related to the degree 
of control transferred by the state (in Malawi and Tanzania many committees can formulate their own by-
laws, while committees in Zimbabwe and much of India and the Philippines are weak and largely controlled 
by forestry officials) and the extent to which local élites capture the process.  
 
• Corporate, legal organisations composed of all rights holders and/or residents, e.g. Trusts (Botswana), 
Conservancies (Namibia), Communal Property Associations (Makuleke, South Africa), Villages (Tanzania), 
and Range Management Associations (Lesotho). Since the foundation and legitimacy of these organisations 
derived from the community itself, interference by the state was less pervasive than in the preceding 
arrangements, but it still retained ultimate authority and continued to make decisions with negative impacts 
on local interests. 
 
• Household-based and individual management in China and the Philippines, where individuals exercised 
varying degrees of authority over species selection, harvesting practices, sale and consumption, and the 
distribution of benefits. The state maintained its control through providing access to processing technology, 
permit systems, planning requirements and fees and taxes.  
 
• Self-initiated organisations that operated outside the state hierarchy. Cases range from traditional leaders 
to Residents’ Associations in South Africa (e.g. Fish River), and share-holding schemes in China. Self-
initiated schemes often were accountable to disadvantaged resource users (e.g. Orissa, India), but were co-
opted by elites or officials in the absence of a supportive policy and legal framework. Where these 
organisations were representative and accountable, a lack of official support often limited their effectiveness 
in achieving sustainable and equitable NRM. 
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APPENDIX 1 
BMZ Project, 2006-2008 

Food security and poverty alleviation 
through improved valuation and governance of river fisheries in Africa 

 
POLICY ANALYSIS (Phase 1, Month 1 - Month 9) 

Lake Chad Basin and River Zambezi Basin 
 

Working document 
 
1. Introduction and objectives 
 
The purpose of this brief working document is to prepare the groundwork for the ‘policy analysis’ 
component (Phase 1) of the project. There are three objectives as follows: 
 
(i) to identify (and clarify) the role and importance of policy analysis within the project; 
(ii) to propose a preliminary framework for the work including aims, concepts, methods and 
inputs required from project partners; 
(iii) to request views and suggestions from project partners in order to take forward the policy 
analysis;   
 
2. How to use this document? 6 steps 
 
Each project partner is requested to follow the 6 steps given below and complete each of the 
required simple tasks, in order that we can assemble a project-wide consensus on the policy 
analysis to be under-taken.   
 
Step 1: Consider the initial definitions of policy and policy analysis, and the wider role within 
government and governance; 
Step 2: Review the project document and identify the role (objective) and importance of policy 
analysis for the project; 
Step 3: Consider the types of conceptual and analytical approaches in policy analysis which might 
be used; 
Step 4: Identify the planned outputs, timing and role of specific project partners;  
Step 5: Consider and assess the proposed approach to policy analysis for the project; 
Step 6: Send comments and suggestions regarding the proposed framework 
 
For each step, a variety of information, key references and questions have been included.  
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Step 1: What is ‘policy’ ‘policy process’ and ‘policy analysis’? 
 
Aim: to focus on these key terms and to consider the inter-relationships  
 
To start, policy can be defined as  
 
‘a course of action proposed or adopted by those with responsibility for a given area (in 
government) and expressed as formal statements or positions’.  
 
For example, the objectives of fisheries management, in most countries, are defined by 
government and stated in fisheries policy. However, while this initial definition presents policy as 
an overarching (static) framework for government actions and interventions, it is also useful to 
think of this as a process (a more dynamic form) – the policy process – which involves both the 
design and implementation of actions and interventions by government, across the full range of 
national sectors (industry, services, agriculture, fisheries, health, infrastructure etc). 
 
The work of government in managing the affairs of a nation – through different sectoral and 
cross-sectoral interventions - is both difficult and complex. Policy analysts undertake policy 
analysis in an attempt to provide a better understanding of the policy processes involved. In 
particular, to identify and assess the factors which affect the policy process and its performance. 
If a particular policy is not successful (with a low performance), then it is important for 
government to understand why and to change this accordingly. Policy analysis can help to 
provide this understanding and to identify alternative options. But in the end, it is for the 
government members (politicians) to decide whether to change policy, and whether to choose a 
new option. The policy analyst is simply the adviser in this context. The way in which 
government operates, and in particular, the way in which decisions are taken (with impacts on 
different groups in society), is examined and analysed within governance analysis. But clearly, 
both the nature of governance and the operation of the policy process in any country are closely 
intertwined.  
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Step 2: Why is policy analysis important for this project? 
 
Aim: to ensure that all project partners understand the role of policy analysis 
 
Both policy and policy analysis are central and core themes of the project [and will be linked 
closely with governance], as emphasised in the Project Summary of the final proposal (30th May 
2004): 
 
Section 1.4. Project Description:  
The project Purpose is to strengthen the capacity of national and regional decision-making to 
develop and implement improved governance and policy mechanisms that sustain river fisheries 
and enhance their contribution to poverty alleviation and national food security (p.1.). 
 
The primary output (1) from the project will be a set of policy recommendations to government, 
river basin institutions, development assistance agencies, NGOs, and the wider development 
community on the development and management of governance arrangements that enhance the 
contribution of river fisheries to poverty alleviation and food security. (p.1.) 
 
This primary output (above) will be informed and supported by four technical outputs for each 
basin including ….(3) a review of the current fisheries policy processes at national and regional 
levels: (p.1.) 
 
These will in turn be supported by other outputs including…. (9) up to 16 African professionals 
trained in economic valuation techniques and governance and policy processes analysis; (p.1.)  
 
Section 1.5. Project Justification 
By focusing on river fisheries, the project addresses an especially important case of weak 
governance threatens food supply and livelihoods. With good governance, sustainable use will 
not be achieved…The project is designed to address this by understanding governance and policy 
processes and identifying ways through which these can be improved. (p.2.)   
 
Section 1.6. Expected Uses and Users of Research Results 
Based on these discussions (stakeholder dialogue) and continued engagement with policy makers 
in the Chad and Zambezi Basins during the course of the project the outputs will be designed to 
contribute to the ongoing river basin management and wider rural development policy processes 
in the target basins and countries.  
 
The key policy recommendations will be specifically addressed to the Lake Chad Basin 
Commission, the Zambezi River Authority, and the ongoing dialogue processes for the Logone, 
Kafue, Komadugu-Yobe, and Shire rivers. [More broadly, the outputs of the projects will be 
designed to be accessible to a wide range of stakeholders]. (p.2.). 
 
Section 1.14. Positioning of the Project on the Research-Development Continuum 
The project will address one of the most strategic issues in development-oriented research, 
namely improving the use of information to enhance pro-poor governance and policy-making. 
This will be applied in the domain of fisheries, which play a key role in alleviating rural poverty 
and food security in many Sub-Saharan African countries. The project will also contribute to 
methodology development in the critical domain of economic valuation of natural resources  
(p.3.) 
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Step 3: What is the proposed Research Methodology and Procedure? 
 
Aim: to highlight the approach to policy analysis given in the project proposal  
 
As explained in Section 1.7. (p.2.) of the final proposal: 
 
Policy and Governance Analysis: This analysis will determine the impact pathway of fishery 
policy processes at basin level and identify which valuation information is most relevant for 
effecting and strengthening these processes. Specifically, this will include: (i) an in-depth review 
of governance arrangements for river fisheries in the target basins and assessment of how 
information on fisheries values can contribute to more effective governance at the basin and sub-
basin level; (ii) a review of the current national fisheries policy processes and identification of 
policy options for improvements and changes, and (iii) an ex-ante assessment of the impact of 
improved valuation information on governance and policy processes on the communities 
concerned.  
 
This is explained in more detail in Section 3.8.2. (p.10) 
 
Activity 1.2. Policy-Making Processes Analysis (Output 3) 
The main objective of this activity is to document and analyse the overall fishery policy 
environment characterising the two basins. This Policy Processes Analysis will be carried out 
through desk-based reviews of secondary information (official documents, gray literature, GO 
and NGO’s reports) to identify and assess the manner in which policies are designed and 
implemented at the regional level through the regional bodies in charge of basin fisheries and/or 
water management and at the national level through the DoFs. The analytical framework for this 
Policy Analysis is articulated in a four step evaluation procedure as follows: (i) identification of 
the policy profile; (ii) assessment of policy performance; (iii) evaluation of policy framework; (iv) 
identification of options for policy change (new policy spaces). The Policy Processes Analysis 
will be carried out by the NARs Scientists (socio-economists in collaboration with DoF) under 
the supervision of the World Fish Center and IDDRA policy analysts. (p.10).  
 
The above work will be used to undertake: 
 
Activity 1.3. Ex-Ante Assessment of Improved Valuation Information (Output 4 and 10) 
This activity will build upon and complete the results generated by the two previous activities 
(Activities 1.1. and 1.2.). Face-to-face interviews will be carried out with senior policy makers 
(planning, fisheries, agriculture, water, environment at regional, national and district levels) and 
other major stakeholders (SADC, planners involved in PRSPs) to identify the Policy Information 
Gaps and to sketch out the Policy Information Pathways. The Policy Information Gaps analysis 
will reveal the type of indicators and variables that planners need in order to be able to integrate 
small-scale fisheries in the NPRS and associated PRSPs. This information will then be used as a 
basis for the ex-ante assessment of improved valuation information on fisheries, to be undertaken 
during the expert/stakeholder consultation workshop organised in each basin. The objective of 
this consultation will be to identify (i) the nature of the information needed (e.g. type of 
indicators), (ii) the dissemination mechanisms and (iii) information pathways which can improve 
the future fisheries policy and foster pro-poor governance processes at the three main 
‘functional’ policy scales: districts, national and regional levels.     
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Step 4: What is the proposed timing and milestones in relation to planned outputs? 
 
Aim: to highlight the issues of time/resources available for this component 
 
As shown by Annex 5 (Project Gantt Chart) the Policy Analysis component is scheduled to 
follow-on from the Stakeholder Analysis work-package, and to operate in parallel with the 
Governance Analysis work-package.  
 
The key milestone for each of the NARS in the Chad Basin and the Zambezi Basin is: 
 
31 August 2006: NARS Policy Analysis Report 
 
The key milestone for the Phase 1, based on the integration of the NARS outputs, and undertaken 
by WFC and IDDRA, is: 
 
31 October 2006: Basin Governance and Policy Reviews  
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Step 5: A preliminary proposal for the policy analysis 
 
In order to facilitate the development of the policy analysis component, here is a preliminary 
proposal for work – which attempts to meet the requirements of the project – while taking into 
account the following factors: 
 
(i) time and resources are limited (there is 3 months available to complete the policy analysis); 
(ii) there already exists some policy analysis work for both the Chad Basin and the Zambezi 
Basin which can be used as background information; 
(iii) by focusing on a particular aspect of fisheries policy (and by comparing within and between 
basins), it might be possible to increase our understanding of the policy processes which operate 
(in other words, a policy case-study approach); 
 
It is proposed therefore to undertaken the policy analysis in 4 stages as follows: 
 
Stage 1: Policy description and background (2 weeks):  
NARS scientists to identify and collate a range of relevant fisheries policy documents in both 
basins – including both official documents and grey literature – which will provide a good 
underpinning for subsequent policy work. These documents should include: 

- national and basin-wide fisheries policy documents (fisheries policy, fisheries acts and 
laws); 

- policy documents which cover other related areas (e.g. agriculture, water resources, 
environment, economy, social development, poverty alleviation etc); 

- policy assessments and studies undertaken by government organisations, NGOs and any 
others;    

Note: It is recommended that 2 weeks is allocated for this task, and that the focus is on 
identifying and collecting the policy documents, without (necessarily) undertaking an in-depth 
analysis.  
 
Stage 2: Document sharing and preliminary assessment (1 week) 
In order to coordinate the policy analysis between the two basins (Chad and Zambezi), it is 
proposed that the NARS scientists send a list of all the documents collected to the policy analyst 
(A. Neiland) and also to the governance analyst (C. Béné), along with electronic copies of the 
major documents (e.g. national fisheries policy and recent policy assessments). The analysts 
(AN/CB) will the undertake a preliminary assessment of the range and quality of the documents 
available, with a view to designing a simple desk-study framework.  
Note: A policy analysis for the Lake Chad Basin was undertaken in 2003 and is attached here as a 
pdf file. This shows the type and range of documents which were available then, and the 
subsequent analysis undertaken. However, it should be noted that this analysis was very wide-
ranging and undertaken over the course of three years. It is NOT proposed to repeat this exercise 
for the Zambezi Basin, but instead to focus more on a specific case-study of policy formation and 
implementation and its impact (to help understand the policy processes in each country and basin-
wide). 
 
Stage 3: Policy analysis framework development (2 weeks) and implementation (4 weeks) 
On the basis of the documents identified and examined (above), a policy analysis (desk-based) 
framework will be proposed. This will take the form of a report structure (informed by a series of 
key questions) which each NARS study (in each country) must complete. It is proposed that each 
report will be about 30 pages in length (not including any appendices), and will focus on the key 
policy issue of co-management (or decentralisation) in fisheries. In other words, co-management 
will the case-study issue at the centre of the analysis of the policy process in each country. The 
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report will include both a description of the relevant policy trends and actions, and be 
accompanied by a well-informed analysis of the key issues. 
 
At this stage the report structure for each country will probably include the following sub-
headings: 
 
Title: Fisheries Co-Management in Country X: An analysis of the under-lying policy process 
 
(1) Introduction and objectives (1 page): 

- setting the scene; 
- some basic national statistics; 
- importance of fisheries; 
- importance of understanding the policy process; 

 
(2) Characteristics of the fisheries sector (2 pages) 

- basic statistics (landings, catch, time-trends, table?) 
- fisheries policy objectives and mechanisms (basic outline) 
- fisheries management systems and performance; 
- key issues in relation to sustainable development;   

 
(3) A description of the national fisheries co-management policy  
(or decentralisation in fisheries) (5 pages) 

- a timeline of relevant policy development or events (e.g. national policy on co-management)  
- the objectives of the approach (what was the intention?) 
- the mechanism involved (Who is involved? Where? Why? When?) which institutions and 
organisations? 
- present three short case-studies to illustrate the impact of the policy in particular locations; 
 

(4) Understanding the underlying policy process for fisheries co-management (15 pages) 
The following four areas – governance context, narratives, actor-networks and policy spaces – 
should be considered carefully with reference to co-management – in order to understand how the 
existing policy was developed, and how future policy might be improved. They help to 
characterise the underlying policy process. 
 
(4.1.) the nature of the governance context: - what is the political setting and how has this 
impacted on policy? What is the institutional and bureaucratic setting and the impact on policy? 
How do these major influences shape the policy process in terms of basic criteria: For example: 
- visible/non-visible (transparency?) 
- quick/slow 
- violent/peaceful; 
- few stakeholders/many stakeholders; 
- focused/poorly-focused; 
- media/no media interest; 
- one ministry/many ministries; 
- bureaucratic/outside bureaucracy; 
- certainty/uncertainty; 
- acute/chronic; 
- legal process 
- local/national/regional/global or multi-scale 
 
(4.2.) Analysing policy narratives 
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‘Narratives’ define a problem, explain how it comes about, and suggest courses of action to 
address problems. It is important to undertake an narrative analysis since in some policy areas 
narratives will be the primary influence on policy processes. For example: 

- Identify the narrative (what is basic problem framed? What are the sources of 
information? What are the underlying assumptions?) 

- Whose interests and perspectives are included and excluded? (which groups? Who gets 
most power as a result?) 

- How could this be reframed? (is there an alternative way at looking at the problem? 
Which groups will be affected and how?) 

- Can we devise a counter-narrative? (is the story-line clear? Is another course of action 
suggested?)  

 
(4.3.) Relations between actors 
Received wisdoms and narratives, vested interests or long-standing bureaucratic practices often 
shape the policy process. Building new networks of actors can re-shape policy processes 
(improved and more relevant to development challenges). A series of steps can help to better 
understand the networks of actors involved and how to influence them and re-shape them. For 
example: 

- first, map the actor network (which organisations are involved and what are the inter-
relations between them? Local, national and global?); 

- second, undertake a policy process network analysis (who is inside the network and who 
is outside? What are the core beliefs? Where is the network strong and weak? What is the 
impact on members and non-members?) 

- third, identify possible ways (and tools) of transforming the network, or creating a new 
network?  

- Present some descriptive case-studies of the possibilities; 
 

(4.4.) Identifying possible policy spaces and policy options 
How can policy be influenced in the future? When will the time be right to bring about change? 
By understanding the narratives, the governance context and actor-networks, it may be possible to 
push for different ways of doing things. How win-win strategies be developed and implemented? 
 
(5)  Policy Coherence between fisheries and other policies (5 pages) 
The analysis above focuses largely on ‘fisheries’, but for any country, a range of sectoral and 
multi-sectoral policies will impact on the lives and livelihoods of people. In this section the 
relationship between fisheries policy (co-management) and other policies will be considered. In 
its broadest sense, coherence implies an overall state of mutual consistency among different 
policies. 

- identify a number of situations where policy coherence is achieved; 
- identify a number of situations where coherence is not achieved; 
- analyse the factors (related to the operation of the national policy process) which produce 

these effects; 
- how can the situation be improved overall? And what is the likely impact on people? 

 
(6) Discussion and conclusions (5 pages) 
- how does the analysis help to understand the policy process (wrt co-management)? 
- what are the future policy options and the likely impact? 
- how do the findings of this analysis contribute to understanding the role of valuation and 
governance in improved policies for poverty alleviation? 
   
Stage 4: Review of draft reports, comments, clarifications, finalisation of reports ( 2 weeks)   
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Step 6: What are your views on the initial proposal (above) 
 
Please consider the above proposal carefully and send me your views and comments, so that we 
can finalise the study framework. 
 
In summary, for the policy analysis component (Phase 1), it is proposed that: 
 
(i) the NARS (in each country) will undertake a 3 month study (June – August 2006) of the policy 
process which underpins the fisheries sector; leading to a 30-page report (by 31 August 2006); 
(ii) the focus will be on co-management policy (or decentralisation in fisheries); 
(iii) the overall aim will be to identify and understand the factors which shape and affect the 
policy process;     
(iv) the initial phase will involve the collection and sharing of policy literature and materials 
(leading to the finalisation of the study framework); 
(v) the policy analyst (AN) and governance expert (CB) will provide back-stopping and support; 
(vi) the policy analysis study and the governance assessment components will operate in parallel, 
and there will be a need to ensure that the approaches are complementary and avoid duplication;  
 
 
Some areas for comment: 
 

- do you agree with the policy analysis approach? 
- Will the proposed output contribute to the project? 
- Are there sufficient linkages with the Stakeholder Analysis (completed) and Governance 

Analysis (proposed); 
- Do you think there is sufficient data and information available to undertake the work? 
- Is it feasible to produce a 30-page report (over 3 months)? (do you have time/resources) 
- Any other comments?  
 

 
Arthur E. Neiland 
IDDRA, Portsmouth 
E-mail: Neiland@iddra.org 
 
31 May 2006 
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LIST OF ABBREVIATIONS 
 
SLA: Sustainable livelihoods Approach 
AES-SONEL : National Electric Company 
LCB : Lake Chad Basin 
WB : World Bank 
BMZ : German Federal Ministry for Technical Cooperation and Development 
LCBC : Lake Chad Basin Commission  
CCRF : Code of Conduct for Responsible Fisheries  
CDMT : Frameworks for Mid-term Expenditures 
CEBEVIRHA : Economic Commission for Cattle, Meat and Fisheries Resources. 
CTD : Decentralised Local Authority  
DSDSR: Document for the Strategy of the Rural Sector Development 
PRSP : Poverty Reduction Strategy Paper 
FAO : United Nations Food and Agriculture Organisation 
IMF : International Monetary Fund 
GIC : Common Initiative Group  
RPRM : Rapid Participatory Research Method 
PAPT : Development Project of the Tikar Plain  
MINADER : Ministry for Agriculture and Rural Development 
MINATD : Ministry for Territorial Administration and Decentralisation 
MINEP : Ministry for Environmnent and Nature Conservation  
MINEPIA : Ministry for Husbandry, Fisheries and Animal Industries 
MINCOF : Ministry for Female Advancement 
MINFOF : Forestry and Fauna Ministry  
MINPLAPDAT : Ministry of National Development Planning and Programming  
NEPAD : New Partnership for African Development 
NARS : National Agricultural Research System 
NGO : Non-Government Organization 
SAP : Structural Adjustment Programme  
PARI : Agricultural Professionalization and Institutional Reinforcement 
GDP : Gross Domestic Product 
SFLP : Sustainable Fisheries Livelihoods Programme 
PNDP : National Participatory Development Programme  
PNG : National Governance Programme 
UNDP : United Nations Development Programme  
HIPC : Highly Indebted Poor Countries  
SDSR : Strategy for the Rural Sector Development  
SEMRY : Company of Growth and Modernization of Yagoua rice cultivation  
NCU : National Coordination Unit  
RSU : Regional Support Unit 
EEZ : Exclusive Economic Zone 
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1. Introduction and objectives   
 
“Fisheries co-management in Cameroon: analysis of the supporting policies” is a case study which is 
part of the fisheries policy framework and together with governance analysis makes up the first stage 
of the project entitled: "food security and poverty reduction through improved governance and 
fisheries evaluation in African rivers". This three-year project (2006-2008) focuses on two African 
basins (those of Lake Chad and the Zambesi). It is funded by the German Federal Ministry for 
Technical Cooperation and Development (BMZ) and is co-ordinated by the WorldFish Center.  
 
This study on the analysis of fisheries policies is undertaken jointly by all the African partners of the 
project (NARS) namely Nigeria, Niger and Cameroon concerning the Lake Chad Basin, and Zambia 
and Malawi concerning the Zambesi Basin.  
 
In Cameroon, this study was carried out by the Ministry for Stock Breeding, Fisheries and Animal 
Industries (MINEPIA) during the third trimester of 2006. 
 
1.1 Some basic national statistics 
 
Cameroon is situated in Central Africa, in the Guinea Gulf, slightly above the equator and stretches 
across 1,240 km between latitude 2° and 13° North and longitude 9° and 16° East; It opens onto the 
Atlantic Ocean in the South West and is surrounded by Lake Chad and Central African Republic to the 
East, Gabon and Equatorial Guinea to the South and Nigeria to the West. It spreads over 475,000 km². 
Its population was estimated at 16 million people in 2003 (51% women) with an average annual 2.8% 
growth rate.  This population is relatively young (with 42% below the age of 14 and 72% below 30) 
and ethnically and culturally incredibly mixed (with more than 200 distinct ethnic groups; each with 
their own language, customs, social structure, production system and relationship with land and 
resources) (ANONYMOUS, 2005f).  
 
Since independence in 1960, the Cameroon economy has evolved in three (3) stages: two decades of 
relative prosperity (1965-1985), one decade of acute economic recession (1985-1995) and since 1995, 
some recovery in economic growth. In 2003, the rural sector GDP was estimated at 1,488 billion CFA 
Francs, that is 33% of total GDP. Top employer (60% of the active population) and top hard currency 
provider (55% of total exports), the rural sector is considered to be “the most promising one for 
economic growth and poverty reduction.” (ANONYMOUS, 2005f).  
 
1.2 “Importance of fisheries  
 
Fisheries is an important and vital sector of the Cameroon economy concerning food and socio-
economic aspects.   
 
Concerning food, fish is the most accessible protein source for the Cameroon people, especially the 
poorest. Fish products contribute around 25.5% of protein food intake in Cameroon. The average fish 
consumption per head and per year is 17.9 kg against 13.07 kg/inhabitant for meat (NGOK E. and al, 
2005). 
 
Concerning the social aspect, artisanal fishery (maritime and continental) which is exclusively a rural 
activity provides direct employment in harvesting and indirect employment in all post-harvesting and 
related activities (around 250,000 jobs in 2003: 65,000 in fisheries and 185,000 in related activities, of 
which 62.5% come from artisanal fisheries (NGOK E. and al, 2005). 
 
Concerning the economic aspect, fisheries contribute to creating wealth through marketing fishing 
gear and tools as well as the catch. In 2003, fishing activities (including processing and related 
services) generated value-added of 119.4 billion CFA Francs, that is 1.7 % of the global value-added: 
52.4 billion from maritime and inland artisanal fisheries; 58.4 billion from processing and related 
services and 8.6 billion from industrial fisheries (NGOK E. and al, 2005). 
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1.3 Importance of understanding the policy process 
 
A policy can be defined as a group of actions suggested or adopted by the decision-makers in a 
specific area and formally declared or expressed (Keely J.  E., 2001). Policy so defined is conceived as 
a linear process comprising several stages.  
 
The term political process generally concerns several aspects and includes: defining problems or 
objectives, developing solutions or choices (or options) and implementing them but in real life, things 
are neither that simple nor that clear, especially when these policies concern livelihoods. After all, the 
populations most generally concerned by such policies are the poor and rural populations but they are 
also the ones who are generally excluded and whose interests are given little consideration (Keely.  J. 
E., 2001).  
 
Often complex political processes can be understood though policy analysis. Understanding such 
policies is very important so that the factors affecting them, together with their performance, can be 
identified and assessed and alternative options can be envisaged (Keely.  J. E., 2001). 
   
2. Characteristics of the fisheries sector   
 
2.1 Basic statistics (landings, catches/harvesting, trends, table) 
 
The fisheries sector is organised around four activities: industrial fisheries, maritime artisanal 
fisheries, inland fisheries and aquaculture. 
 
In 2003, inland and maritime fisheries landed around 168,000 tonnes of fish, 93,000 of which came 
from maritime artisanal fisheries and 75,000 tonnes from inland fisheries. A few years ago, industrial 
fisheries produced around 10,000 tonnes. In 2003, it landed between 7,000 and 8,000 tonnes whilst 
aquaculture produced about 5,000 tonnes that same year. The annual national production was therefore 
estimated at 180,000 tonnes in 2003 of which at least 93% came from artisanal fisheries (NGOK E. 
and al, 2005). 
 
In 2003, the annual requirements for the population were around 298,000 tonnes for an average annual 
consumption per capita of 17.9 kg (NGOK E. and al, 2005).   
In order to meet its deficit, the country imports around 126,000 tonnes of fish every year. For the most 
part, these imports come from Senegal and Mauritania and 90% are horse mackerel, mackerel and 
sardine, cheap species particularly valued by those who are destitute.  
Official exports which concern essentially crustaceans caught by industrial fisheries are insignificant 
(NGOK E. et al, 2005). 
 
Yet Cameroon, a net importer of fisheries products, has important assets for fisheries and aquaculture 
development: 

- A 360 km maritime coast with a 40 km Economic Exclusive Zone (EEZ) and a 20 km 
continental shelf; 

- a rich and dense water network, with a wide range of fish species, over 40,000 km², that is 
8.4% of the national territory, including floodplains (86%), natural lakes (4%), dam reservoirs 
(7%) and rivers (3%) (NGOK E. et al, 2005). Inland fisheries concern three zones: a forest 
area with three important river basins (Nyong, Ntem and Sangha), the central area with a river 
basin (Sanaga) and three man-made dams [Bamendjin (33,000 ha) on the Noun river, Mapé 
(50,000 ha) on the Mapé river and Mbakaou (55,000 ha) on the Djerem river] and the 
Northern area with the Lagdo and Maga dams and the Lake Chad Basin fisheries (Chari-
Logone system and Logone floodplains or Yaérés).  

- a climate, soil and a topography conducive to aquaculture, especially in the small valleys in 
the Western and North-West provinces, the forest areas of the Centre, South and East and the 
Amadoua plateau; 

- a continuously growing national and sub-regional demand for fish products    
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- legal and statutory texts which are currently being improved in order to, among other things, 
integrate the relevant principles from the Code of Conduct for Responsible Fisheries (CCRF) 
and precise provisions concerning aquaculture (NGOK E. and al, 2005) ; 

- national and international bodies which support the sector.  
 
However, several constraints hamper the sector’s development, in particular:  

- the low level of professionalization in the artisanal sector;  
- a sector where foreigners have the upper hand which leads to fraudulent exports; 
- a lack of involvement of stakeholders in the decision-making process;  
- the high cost of purchasing production tools; 
- the difficulties in product transportation and processing;  
- the restrictive technical production conditions; 
- the competitive management of natural resources; 
- the poor organization of markets; 
- the insufficient access to credit; 
- high post-harvest losses (15-35 %). 

 
The combination of these factors has caused the sector’s contribution to GDP to stagnate and has 
increased poverty among fisheries-dependent populations. 
Thus, within the poverty reduction strategy framework, the government has developed a sectoral 
fisheries strategy focusing on management and on increasing the value of what currently exists 
(NGOK E. and al, 2005). 
 
2.2 Objectives and fisheries policy mechanisms (broad outline) 
 
Since its independence, Cameroon has developed several fisheries policies with various objectives and 
mechanisms.  
 
Five-year development plans 
Immediately after independence in 1960, Cameroon adopted a planning and development approach 
based on five-year plans. Five five-year plans for economic and social development were developed 
by the Government. 
 
The objective of the first two plans (1960/1965; 1966/1971) was to promote raw material exports in 
order to obtain the hard currency necessary to fund the activities of other sectors. Because of this 
approach, fisheries were undervalued, particularly artisanal fisheries. In those first two five-year plans, 
the budget allocated to the fisheries sector accounted respectively for 0.44% and 0.28% of the national 
budget. However, the government’s objectives were to increase national production through the 
increase and modernization of the industrial fishing fleet and the creation of an artisanal fleet 
(BONDJA M. and al., 2005). 
 
The 3rd, 4th and 5th five-year plans (1971/76; 1976/81; 1981/86) focused on the following actions: 
organizing fishing zones, organizing the administration, developing and intensifying high-sea fishing, 
promoting aquaculture and marketing fish products. For example, the general objective of the 5th plan 
was to produce 163,000 tonnes of fish at the end of 1986. 
 
The 6th five-year plan (1986/1991) which allocated 0.38% of the national budget to the fisheries sector 
and aimed to increase fisheries production by 10% per annum was not implemented. The economic 
crisis disrupted its implementation. Acting upon advice received from the International Monetary 
Fund (IMF) and the World Bank (WB), the government undertook a Structural Adjustment 
Programme (SAP) in order to adjust the needs to the available means (ANONYMOUS, 1986).  
 
The Structural Adjustment Programme (SAP) 
Between 1977 and 1985, the GDP increase was spectacular (on average 10% a year), following the 
discovery and the exploitation of oil (TIOTSOP and al., 2000). The economic recession started in 
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1985 with the fall in the price of oil and other staple products and continued until 1989. In June 1991, 
Cameroon’s foreign debt was estimated at 1,300 billion (67% of GDP). The economic crisis 
Cameroon went through led to a disequilibrium in the macro-economic accounts and in particular in 
the public finances. The measures adopted in order to boost the economy were essentially carried out 
through Structural Adjustment Plans (SAP) agreed with the Bretton Woods Institutions. In order not to 
limit structural adjustment to the financial sector with a re-balancing of the macroeconomic accounts, 
the Government redefined its development strategy and particularly the economic role of the State. 
Among other things, a liberal environment was set up, characterized by a progressive reduction in 
non-tariff barriers, the privatization of most companies in the production and marketing sectors and 
price deregulation (ANONYMOUS, 2005f). 
 
Fisheries Master Plan 
The Fisheries Master Plan was developed in 1992, in a context of structural adjustment. Its objectives 
aim principally to promote national production in order to minimise imports and in the long run to 
achieve food self-sufficiency. This policy hinges on four strategic axes: (i) improving the situation of 
economic operators and strengthening institutional support, (ii) setting up a statistical system, (iii) 
developing fisheries which are not yet exploited or insufficiently so, (iv) improving the harvesting, 
processing and marketing methods and techniques of fisheries products and (v) promoting and 
developing private commercial aquaculture (TIOTSOP and al., 2000). But the implementation of this 
plan was prevented by the economic crisis. 
 
Poverty Reduction Strategy Paper (PRSP) 
From 1995 onwards, the economic recovery was confirmed by growth rates of around 5% a year. But 
the Government was aware of the fact that the population’s standard of living could only improve in a 
sustainable way if the pace of economic growth was much higher than the pace of demographic 
growth (2.8%) and this for a long period of time. Hence the Government’s main development 
objective is to improve the population’s livelihoods significantly in order to alleviate poverty in a 
sustainable way. This led to the country joining the Heavily Indebted Poor Countries (HIPC) initiative 
in 1999. It, therefore, became necessary to develop a coherent series of policies within the Poverty 
Reduction Strategy (PRS) programme framework with several components, one of which was the 
Rural Sector Development Strategy (RSDS), a productive component but also a social component 
covering sectors such as education, health, town planning etc. (ANONYMOUS, 2005f). 
 
The fisheries sector development strategy fits into the global rural development plan, with an aim of 
significant poverty reduction. This strategy hinges on the following four axes:  

(i) modernizing the production tools (production systems) through: reducing post-harvest losses, 
training and integrating young Cameroonians in fisheries and fisheries-related jobs, re-stocking dams 
and other such barrier lakes with fish, promoting inland waterbodies and creeks and perfecting specific 
and adapted food for the species that are being grown;  

(ii) improving the institutional framework through formalizing intersectoral institutional co-operation, 
capacity building in designing, monitoring and assessing fisheries policies, supporting socio-
professional structuring and establishing resource management committees in the big dams; 
 
(iii) improving incentives by adapting national legislation to relevant international fisheries 
conventions, finalizing the implementation of appropriate legislation, developing an appropriate fiscal 
system for fisheries and aquaculture, improving access to the funds necessary for fisheries activities 
and aquaculture and improving collective infrastructures that support production; 

(iv) the sustainable management of natural resources through: developing and implementing specific 
national fisheries action plans (sharks, illegal, unregulated and unreported fishing etc.); setting up an 
efficient statistical data collection and processing system; rationalizing and controlling fishing effort 
with an operational system of closed seasons; monitoring and scientific observation of fisheries 
activities (ANONYMOUS, 2001d). 
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2.3 Fisheries management systems and performance 
 
In many African fisheries, traditional management was present (fishing gear restrictions, a system of 
closed seasons, habitat modification, …) and some remnants can still be found.  
 
In traditional systems, the elders, the fishers and other user groups collectively choose the person best 
able to represent authority or best able to establish and enforce the rules and guidelines concerning the 
exploitation of adjacent or local fish resources for the general welfare. These rules and guidelines are 
supposed to be respected by all. The main management approaches and measures used focus on the 
direct regulation of exploitation, the indirect control of fishing effort, the regulation of catches through 
quotas and the seasonal closure of the fishery, etc. But in spite of all the efforts made to prepare and 
adopt these approaches and measures, most of them are not implemented or, in the best case scenario, 
are poorly implemented. This is due to the fact, among other things, that the main feature of fisheries 
is the free access to fish resources. This is still the case in artisanal fisheries, despite the fast-growing 
fishing effort (DIPA Doc.)   
 
In order to improve the management of Cameroon fish resources, several legal texts have been drawn 
up: law N° 81/013 of 27 November 1981 and its Decree N° 83/171 of 12 April 1983 then law N° 
94/01 of 20 January 1994 dealing with forests, fauna and fisheries and its decrees N° 95/413/PM of 20 
June 1995 and N° 2001/546/PM of 30 July 2001. But they have brought mixed results and 
performances probably because of, among other things, a top-down approach with very low 
participation (involvement) of local actors (the resource user) and of civil society.  
 
In 2005, a wide consultation involving all stakeholders (partner administrations, economic operators 
and artisanal fishers) led to these texts being revised so that relevant aspects of FAO CCRF and 
participatory management of fish resources could be taken into account. 
 
2.4 Key points concerning sustainable development 
 
Faced with a growing deterioration of natural resources, several management systems have been set 
up. The Rio summit in June 1992 was the starting point in raising awareness on Nations’ collective 
responsibility for global equilibrium and introduced the concept of sustainable development. 
Cameroon has progressively inserted the main recommendations of this summit into its legal system. 
For example, a ministerial department responsible for environmental issues and an advisory national 
commission for environment and sustainable development were created; and the new forest, fauna and 
fisheries code was adopted together with a parent act on the environment (ANONYMOUS, 2003f).   
 
The sustainable management of resources has forced change in the country’s existing approaches, 
particularly the top-down approach. 
 
Concepts such as participation or participatory approach emerged in development in many sectors, in 
particular the fisheries sector in Cameroon in the 1990s. Donor agencies and development partners, 
wishing to match their investments and the real needs of the population, even made it a prerequisite to 
most project funding. (ANONYMOUS, 1995d). 
 
3. A description of the national co-management policy (or fisheries decentralization)   
 
Cameroon does not yet have a national fisheries co-management policy or a fisheries decentralization 
policy. But within the fish resource management framework and thanks to support from the 
Sustainable Fisheries Livelihoods Programme (SFLP), a co-management process has been pursued 
since 2002 on two waterbodies and one fish market.    
 
3.1 Chronological description of relevant policies or events (e.g. the national co-management 
policy) 
 



 

 89

From 1990, a participatory approach has been used in most development sectors in Cameroon. Thus, 
in 1992, in the fisheries sector a Master Plan was drawn up with the participation of several actors 
(fishers administration, partner administrations, research institutes, chambers of commerce and 
industry, financial institutions, representatives of international organizations providing technical 
support, primary actors, secondary actors, NGOs, etc.) 
 
But it is especially from 2000 that the fisheries administration really began to promote the 
participatory management of fish resources with the support of SFLP which bases its approach on 
Sustainable Livelihoods (SLA) (BONDJA M. and al., 2005). Co-management was introduced at Mapé 
in 2002 then at Maga in 2003 and at the fish markets of Garoua in 2003 following participatory 
appraisal exercises organised on these sites (BIGOMBE P. and al., 2002 ; BELAL E. and al., 2003).  
 
In 2005, the fisheries legal framework governed by the law 94/01 of 20 January 1994 dealing with 
forest, fauna and fisheries was revised in order to take into account some relevant aspects of the FAO 
Code of Conduct for Responsible Fisheries (CCRF) and the decentralized management, or co-
management, of the fish resources. This revision also aimed to devote an entire law to the fisheries and 
aquaculture sector and to avoid its dilution among other sectors as is the case with the law 94/01, 
which encompasses forest, fauna and fisheries. The draft text is still awaiting adoption.    
 
3.2 Objectives of the approach (what was the intention/ the goal?) 
 
The general objective of the co-management approach is to manage fish resources through a rational 
exploitation with a sharing of the duties, of the responsibilities, of the profits, and of the rights 
between the different stakeholders and to reduce the number of conflicts (BONDJA M. and al., 2005).  
 
3.3 Which institutions does that mechanism involve/concern?  Who is concerned/involved 
(stakeholders)? Where? Why? When? 
 
Fish resource co-management or participatory management involves several actors who are 
stakeholders in the management of these resources. This is the case in the various sites concerned by 
this process (Mapé, Maga and the Garoua fish market).  
 
At Mapé, the co-management process started in March 2002 and involved the following stakeholders: 
the fisheries administration, the administrative authorities (Bankim and Magba subprefects), the police 
forces, the representatives of decentralised services from other ministries (agriculture, forest, fauna, 
environment), Bankim and Magba local government institutions (CTD), traditional institutions, the 
National Electric Company (AES-SONEL), the projects (PAPT), the primary and secondary actors 
(fishers, female and male processors, transporters, traders, etc) and other water and resource users 
(BIGOMBE P. and al., 2002 ; BELAL E. and al., 2003). 
 
At Maga, the process started in December 2003 and involved as well as the fisheries administration, 
the administrative authorities (Maga and Kaï-Kaï subprefects), the police forces, representatives of 
decentralised services from other ministries (agriculture, forest, fauna, environment), Maga and Kaï-
Kaï local government institutions (CTD), traditional institutions, the Company of Growth and 
Modernization of Yagoua rice cultivation (SEMRY), the primary and secondary actors (fishers, female 
and male processors, transporters, traders, etc) and other water and resource users (BIGOMBE P. and 
al., 2002 ; BELAL E. and al., 2003). 
 
As regards the Garoua fish market, the process was launched in 2003 and involved as well as the 
fisheries administration, fish retailers, wholesalers, fish scalers, the police forces, butchers, cattle 
traders, female and male processors, local government institutions (CTD), representatives of 
decentralised services from the Ministries for Female Advancement, Health and Social Affairs 
(BONDJA M. and al., 2005). 
 
3.4 Presentation of three short case-studies in order to illustrate the policy impact in some places 



 

 90

 
The three case-studies presented below illustrate the impact of fisheries co-management in Cameroon 
and concern: 

- fish resource co-management at Mapé: “the project supporting the organization of fisheries 
communities for participatory management of the Mapé dam reservoir”; 

- fish resource co-management at Maga dam reservoir: “the project supporting the sustainable 
management of the Maga dam reservoir” and  

- participatory management of the Pont and Yelwa fish markets in Garoua: “the project 
supporting the Northern female fishsellers association”   

 
3.4.1 Fish resources co-management at Mapé dam reservoir:   
 
Background and justification 
The Mapé dam reservoir resulted from the building of a dam on the river Mapé destined to supply the 
hydro-electric dam of Edéa. It was filled in 1988 and covers some 550 km² for a capacity of 3.3 
million m3. This dam reservoir spreads over three provinces (the Amadoua, the West and the North-
West) two of which are really active (with both an administration and a management system set up for 
the waterbody, each province tending to appropriate the management of the part corresponding to its 
district.)  
 
The development of this reservoir has attracted people of diverse origin either in agriculture or 
husbandry but especially in fisheries.  Some 20 ethnic groups live around this reservoir. More than 
4,000 fishers in 128 fishing camps, each under a practically independent camp chief (or Djaouro), 
operate on this waterbody the whole year long and use a multitude of fishing gears and sometimes 
illicit practices. There are also around 20 traditional leaderships which all claim ownership of the 
waterbody . 
 
This mosaic of ethnic groups, the plurality and diversity of interests, the differences of opinion 
concerning the management of the space and the multiple misunderstandings have weakened the social 
cohesion and created tensions and conflicts between the local ethnic groups (Bamoun and Tikar and 
the others, between stockbreeders and farmers and between fishers using different fishing gears and 
techniques (as in the case of Nigerian fishers who use the beach seine contested by all the other 
fishers, etc.) Several of these conflicting situations have led to accidents and intertribal clashes, 
sometimes with deadly consequences because of the non-respect of traditional and governmental 
regulations concerning the access to and the sharing of resources, the control of fishing areas, of 
farmable land and rangeland (BIGOMBE P. and al., 2002). 
 
This worrying situation led the administrative authorities to refer the case to the fisheries department 
so that conflicts could be managed and solved.  The fisheries department took the case to the Regional 
Support Unit (RSU) of the SFLP, through the National Co-ordination Unit (NCU), to get its support. 
Thus a joint RSU/NCU mission came to Mapé from 14 to 24 June 2000 to decide, with the 
communities, upon the necessary actions This mission showed that all interventions should focus on 
developing a plan to manage the reservoir in order to help the stakeholders to organize themselves and 
set up a co-management system. The studies undertaken later on the dam reservoir, in November 2000 
(framework-survey and socio-economic study), in March 2001 (participatory appraisal and training 
workshop in MARP/AMED) and the mission of the RSU project management officer in October 2001 
provided much information on the dam reservoir characteristics and confirmed the need for the 
participatory management of its resources.   
 
Therefore, the first phase of the co-management process, funded by SFLP, started in March 2002. This 
phase focused on five main activities, that is: (i) training stakeholders on co-management and setting 
up a starting committee, (ii) facilitating social communication campaigns (iii) organizing 
communities, (iv) undertaking complementary studies and (v) organizing stakeholder meetings to 
negotiate and sign agreements.  
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Achievements, impacts, constraints and opportunities of the process 
The Mapé dam reservoir co-management process achievements concern mainly the analysis of the site 
situation and its complexity, the identification of the stakeholders, the planning of the process, the 
creation of the management committee in 2003, the wording of a so-called Mapé declaration and the 
reservoir management agreements negotiated and signed by the stakeholders and in existence since 
2003 (BIGOMBE P. and al., 2002). 
 
The main and already visible impacts of the process are a stronger social cohesion, a greater respect of 
fisheries regulations, stronger capacities of the stakeholders concerning good governance and 
development plans, fewer and fewer juveniles in catches, a situation of dialogue between the different 
stakeholders, communities more involved in the management and the local development and more 
inclined to collaborate with the fisheries administration and a partnership between CTD, AES-SONEL 
and the management committee.     
 
The main constraints of the Mapé co-management process are linked, inter alia, to insufficient 
scientific knowledge on the state of the dam reservoir resources, to insufficient information concerning 
co-management and to illiteracy which is quite widespread among fishing communities. 
 
The main opportunities for this co-management process are the support of the stakeholders and their 
determination to improve the livelihoods of fishing communities.  
 
3.4.2 Fish resource co-management at Maga dam reservoir:  
 
Background and justification 
The Maga dam reservoir resulted from the building of dykes in 1979 around a flat marsh of the 
Guerléo river and of the mayos (temporary rivers) Boula and Tsanaga flowing into the floodplain of 
Logone. It covers, on average, 240 km² and was completed in order to irrigate the rice-growing areas 
of the SEMRY unit II. An important fishing activity has developed there with many fishers of diverse 
origin (Cameroonians and foreigners) estimated at, at least, 1,200 with an annual production of around 
2,000 tonnes. Fishing is allowed nine months out of twelve (there is a 3-month closed period from July 
to September) BELAL E. and al., 2003). 
 
The fall in catches and their smaller size as well as the numerous conflicts between fishers led the 
fisheries administration, with the support of SFLP, to organize a participatory appraisal for this 
waterbody in 2001. The results confirmed that co-management was the appropriate approach for the 
beneficial and sustainable management of the fish resources in this reservoir. This began in December 
2003, funded by the SFLP.     
 
The process that followed was almost identical to what happened at Mapé with the following main 
activities: training stakeholders on co-management and setting up a starting committee, facilitating 
social communication campaigns, organizing communities and negotiating and signing  management 
agreements involving the various stakeholders (BELAL E. and al., 2003). 
 
Achievements, impacts, constraints and opportunities of the process 
The Maga dam reservoir co-management process achievements concern mainly better knowledge on 
the reservoir situation, the identification of the stakeholders, the planning of the process, the creation 
of the management committee in 2004, the reservoir management agreements negotiated and signed 
by the stakeholders and in existence since 2004, the creation of policing committees in 2005 and of 
Village Development Committees (BELAL E. and al., 2003 ; BONDJA M. and al., 2005). 
 
The already visible impacts of the process are also:  a stronger social cohesion, a greater respect of 
fisheries regulations, stronger capacities of the stakeholders concerning co-management, fewer and 
fewer juveniles in catches, a situation of dialogue between the different stakeholders, communities 
more involved in the management and the local development and more inclined to collaborate with the 
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fisheries administration and an established partnership between CTD, SEMRY and the management 
committee.     
 
The main constraints of the Maga co-management process are also linked, inter alia, to insufficient 
scientific knowledge on the state of the dam reservoir resources, to insufficient resources for the 
running of the committee and to illiteracy which is quite widespread among fishing communities. 
 
The main opportunities for this co-management process are the support of the stakeholders and their 
determination to improve the livelihoods of fishing communities.  
 
3.4.3 Garoua fishmarket co-management.  
 
Background and justification 
The Pont and Yelwa fishmarkets of Garoua have existed since 1965. With the passing of time, they 
became bigger and acute sanitary problems had to be addressed. An informal association of female 
fishsellers called the Association of Northern Female Fishsellers (AFVPN) has existed on these 
markets since 1998. In 2000, they appealed for help to the fisheries administration for solutions to the 
sanitary problems faced by their markets and their difficult working conditions. 
 
The fishing administration, with the support of SFLP, organized a participatory appraisal with the 
female fishsellers of these markets in April 2001. The results led to the creation of a project called 
“Project for the Support of the Association of Northern Female Fishsellers” which was submitted to 
SFLP for funding. 
 
The main objective of this project is the participatory management of the two markets with, as well as 
co-management, the following main activities: building eight improved fish-smoking ovens and 
training in fish-smoking techniques, sanitizing the markets with the purchase of refuse bins, the 
acquisition of cold boxes, freezers and training in cold storage techniques, diversifying income-
generating  activities through market gardening and the supervision, support and monitoring of 
association activities.  
 
But the fisheries administration asked this association to approach the Provincial Delegation of the 
Ministry for Female Advancement (MINCOF) to help them formalize their organization (writing 
statutes, internal rules and legalization of the association).  
 
The co-management process was launched in 2003 and consisted of training stakeholders on co-
management and setting up a starting committee, informing and raising awareness of the partners on 
the project and the process, and the negotiation and signature of management agreements.    
 
Achievements, impacts, constraints and opportunities of the process 
The Pont and Yelwa fishmarkets co-management process achievements consist of, inter alia, 
identifying the stakeholders, planning the process, creating the management committee, negotiating 
and signing the market management agreements by the stakeholders in 2005, sanitizing the markets 
through the purchase of thirty refuse bins and the construction of two latrines, building eight improved 
smoke ovens and training in fish-smoking techniques, improving fish preservation through the 
purchase of three freezers, twelve ice boxes and fifty fish baskets (BONDJA M. and al., 2005). 
 
The already visible impacts of the process are, inter alia, the quality of the smoked fish, the freshness 
of the fish sold on these markets, the improved hygiene conditions and the dialogue which has been 
established between the various market users, particularly the female fish sellers and the butchers.  
 
The main constraints concern the slow understanding of the process by the stakeholders and the 
illiteracy level which is quite high among the female fishsellers. 
 
The biggest opportunity resides in the market management agreements. 
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4. Understanding the policy process which underpins the fisheries co-management.   
 
4.1. Nature of the governance background 
 
4.1.1. General governance background in Cameroon: The national Governance Programme 
 
Reforms aiming to improve governance have been undertaken in most developing countries and 
especially in African countries. Indeed, governance is considered to be a key factor which conditions 
the economic development of developing countries (BENE, 2006). The New Partnership for African 
Development (NEPAD) for example, identified “good governance” as one of the main conditions for 
poverty reduction and economic development in Africa (ANONYMOUS, 2001c). 
 
In Cameroon, governance has been on the government agenda for a little more than a decade.   In 
1995, the President of the Republic announced the implementation of a National Governance 
Programme (PNG), the design and development of which was undertaken with the participation of the 
United Nations Development Programme (UNDP) and received contributions from all components of 
Cameroon society. This phase coincided with the country’s accession to the Heavily Indebted Poor 
Countries (HIPC) initiative in 1999. The document implementing the global strategy of the NGP 
(PNG) was approved by the President in 2000 and implemented in 2001. This document contains the 
strategic objectives and priority action areas (ANONYMOUS, 2004d).    
 
a. Strategic objectives and priority action areas in the global strategy document for NGP 
implementation.  
 
The main strategic objectives of the PNG are the following:  

- a government facilitating and regulating economic activity; 
- the promotion of an environment favourable to economic activity and  
- the implementation of a framework favourable to the reduction of poverty and social exclusion 

(ANONYMOUS, 2004d). 
These objectives essentially aim to: 

- support growth and sustainable development; 
- reduce poverty; 
- strengthen the capacities of development actors (State, private sector, civil society, NGOs, 

media, decentralised local government institutions, ….); 
- promote the public sector/private sector/civil society partnership;  
- strengthen the rule of Law and reform the justice system; 
- promote accountability in the management of public affairs, strengthen the transparency of the 

State apparatus and fight resolutely against corruption.   
In order to achieve these objectives, a plan of action has been set up to implement the programme 
following these main axes:  

- setting up an effective public administration, civic and truly working for development; 
- progressive implementation of the reform on institutional decentralization in order to promote 

development and local democracy; 
- the development and the implementation of judicial system reform. It will gain in 

independence, be close to the people and stand guarantor for the rule of Law and the judicial 
and legal security of the population and investors and their assets; 

- the control of development through the pursuit of sound economic and financial policies 
adapted to the demands of globalisation; 

- the improvement of resource allocation in favour of social sectors; 
- infrastructure development; 
- the reinforcement of the private sector’s role in the creation of wealth and employment; 
- the development of participatory economic and social management through a better structured 

civil society with strengthened capacities; 
- battling corruption through the implementation of the government plan to fight this plague 

(ANONYMOUS, 2005a).  
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In order to involve the whole civil society in the implementation of the NGP and to increase active 
participation in the management of public affairs, an Information, Education, Communication Plan 
(IEC) complements its implementation (ANONYMOUS, 2004d).   
 
But what has been done (achievements) by the NGP since it was implemented and what is the outlook 
for the future?  
 
The NGP achievements since its implementation  
 
Significant advances were made by Cameroon in the area of governance during the first four years of 
NGP implementation (ANONYMOUS, 2000 ; 2003a ; 2003b ; 2004d ; 2006). 
   
Progress has been made in all priority areas. Thus: 

- the public administration is progressively modernizing and becoming more and more 
accessible to the ordinary citizen; 

- democracy is becoming stronger and particularly so through greater political freedom and 
promotion of human rights and social dialogue; 

- the rule of Law is becoming stronger and particularly so through important reforms of the 
judicial system which give the judicial authorities more independence but also more judicial 
and legal security to the population, the investors and their assets; 

- a good level of economic growth has been sustained through programmes to reduce poverty 
and exclusion: participatory formulation of the framework document for the Poverty 
Reduction Strategy (PRSP), substantial improvement in macro-economic policies since 2004, 
formulation of sectoral strategies in most ministries and preparation of the Midterm 
Expenditure Framework (CDMT), etc. ; 

- transparency in the management of public affairs is improving progressively through 
strengthening accountability in economic, financial and social management, the obligation to 
account for one’s actions and the battle against corruption; 

- the institutions scheduled by the Constitution are, progressively and methodically, being set up 
such as the constitutional council, the audit commission under the Supreme Court, the 
promulgation of three laws on decentralization in 2004 (law concerned with decentralization, 
law establishing the rules which apply to the districts and law establishing the rules which 
apply to the regions), several studies on areas related to decentralization, etc  undertaken by 
the Ministry for Territorial Administration and Decentralisation (MINATD). 

 
c. Outlook for the future 
 
The progress recorded in NGP implementation, combined with other actions, made it possible for 
Cameroon to reach the end of the HIPC initiative on the 18 April 2006. But much remains to be done 
in the area of governance in Cameroon (ANONYMOUS, 2004d ; 2005a ; 2005b ; 2006). This is why it 
has become urgent to revise the NGP implementation document, to address internal constraints and 
issues raised by the international community. The new Programme (NGP II) set up for the period 
2006-2010 is therefore more realistic and more concrete and its actions could bring an added value to 
Cameroon’s economic and social development policies, which would then meet international 
community expectations (ANONYMOUS, 2005a). There are particularly: 

- public sector reforms; 
- those which aim to improve business conditions; 
- those concerning the institution of a State/private sector partnership, company governance and 

increased participation of the citizens in the management of public affairs (ANONYMOUS, 
2005a). 

 
The various sectors in Cameroon, and particularly those for rural development and fisheries, are 
developing within this general context of governance, which certainly needs to be improved further. 
 
4.1.2. What is the political system and what impact does it have on co-management policies? 
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The political regime in Cameroon is semi-presidential. The State is governed by both the President of 
the Republic and the Parliament which together enact the laws. The judicial power is in the hands of 
jurisdictions which administer justice in the name of the Cameroon people (ANONYMOUS, 1996a). 
 
Since 1986, the Cameroon political system has become democratic with several legal political parties, 
which are voted for by the people in presidential, legislative and municipal elections. The President of 
the Republic was elected for a 5-year mandate but since 2004 this mandate has been increased to seven 
years. National Assembly representatives and municipal councillors are elected for a 5-year mandate. 
 
This political system has an impact on natural resource management policies. It has forced a deep 
change on the country’s existing approaches, particularly the top-down approach, which is 
characterized by the very low involvement of local actors (the resource users) and civil society. Co-
management is the result of this new participatory approach. 
 
4.1.3. What are the institutional and administrative systems and what is their impact on 
policies? 
 
The institutional and administrative systems in force in Cameroon were, until 1996, dominated by 
decentralisation even though the district has existed since colonial times. The 18 January 1996 
Constitution set up two official administrative structures for the country: (i) the central administration 
with decentralised representations distributed according to the hierarchic level of the territorial 
administrative divisions (provinces, departments, departmental subdivisions, districts); at each level an 
administrative authority represents the President of the Republic and all the ministers except for justice 
which therefore remains independent and (ii) the local government institutions which are given 
administrative autonomy for local affairs by the central government: two levels local government 
institution, namely the region and the district.  
 
“Deconcentration”  
Deconcentration, meaning giving responsibilities to locally-based institutions which depend on the 
central Government administration, is an ancient form of governance in Cameroon (it was in force 
before and after independence) and remains in force. The new Constitution of 1996 added another 
reform, namely decentralisation, i.e. a system where central government gives local authorities their 
administrative autonomy in local affairs whilst national affairs remain within the exclusive 
competence of the State.     
 
In 1972, for example, a decree of the Head of State outlined the division of the country into 
administrative districts under the authority of local  government civil servants appointed by 
presidential decree or order.   

- provinces are under the authority of governors, representing the government and ministers, 
and responsible for enforcing laws and regulations, maintaining order and implementing 
economic and social development programmes. They are in charge of civil servants and State 
officials (except those from the justice department) working in the province under the 
authority of provincial department managers from different ministries and have some 
supervisory power (defined by Decree 77/91 of 25 March 1997) over districts, districts 
associations and institutions.   

- departments, under the authority of prefects with equivalent assignment at their level to those 
of governors, their direct hierarchic superiors; they can be granted some supervisory power 
over local public government institutions by the competent ministers;   

- department sub-divisions and districts, under the authority of sub-prefects, heads of district 
and their deputies, the last hierarchic level in the national administration.  
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Deconcentration is mainly observed in the public sector but also in the private sector with 
representations or offices (provincial, departmental, sub–divisional) and at traditional level where 
second and third degree traditional leaders are accountable to a first degree traditional leader for his 
territory; sometimes some leaders appoint representatives in important villages in the territory under 
their jurisdiction, these representatives are accountable to them.     
 
In rural areas, the government acts directly on the territory through central services and, above all, 
through the external services (provincial, departmental, sub-divisional) of various ministries. The civil 
servants who work in these services have only the power assigned to them by the central authority and 
have no autonomy in decision-making. 
 
Deconcentration has meant that the policies that have been set up are highly centralized and the 
populations, who are often little involved, do not see themselves as part of these policies.  
 
Decentralization  
Even though the district had existed since colonial times, it was the constitution of 18 January 1996 
which gave decentralization a constitutional status. As well as the district, it instituted the region as a 
new decentralised local authority (CTD). Article 1 of the Constitution stipulates that the Cameroon 
Republic is a decentralized unitary State and Article 55 specifies that the local government institutions 
of the Republic are the regions and the districts. (ANONYMOUS, 1996a). With this reform, the State 
acknowledges that whilst the country’s citizens have common needs, CTD inhabitants also have their 
own specific needs (BONDJA M. and al., 2005). 
 
Decentralization does not mean the partition of the State, the latter remaining unified, but it shows the 
will to help populations use their potential to spur their economic, social, cultural and sporting 
development. Indeed, Article 55 stipulates that local government institutions are legal entities of the 
public law. They enjoy administrative and financial autonomy to manage local and regional interests. 
They are run freely by elected councils, in accordance with conditions established by the law. The 
councils of the local government institutions aim to promote the economic, social, sanitary, 
educational, cultural and sports development of their jurisdictions.  
 
But the implementation of this reform is a complex and progressive process which requires the 
apparatus of the State to be adapted to the new environment.  
 
Several important advances have been made within the preliminary programme for the implementation 
of decentralization (promulgation in 2004 of three laws, one of them concerns decentralization, the 
second one defines the rules applicable to districts and the third one defines the rules applicable to 
regions, several studies have been undertaken, and actions have been taken towards strengthening 
capacities of the actors; etc.)  
 
Although the process is still in its early stages, its impact on other sectors is already noticeable. In fact, 
devolution (concession) and co-management in the forest sector and co-management in the fisheries 
sector for example, are some of the positive effects produced by decentralization. 
 
4.1.4 How do these major impacts shape the policy process in terms of basic criteria? 
 
Although the governance and decentralization processes are still being established in Cameroon, their 
influence on national life in general and on sectoral political processes in particular are already 
noticeable. Several criteria prove this influence:  

- visibility or transparency have improved slightly in public as well as in private management; 
- a number of reforms have improved the speed with which cases are being dealt by the public 

administration; 
- the violence which characterized the period following the advent of democracy and the 

multiparty system (1990s) has progressively diminished, being replaced by debate; 
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- the number of actors consulted and/or involved in the development process has been 
increasing as a participatory approach has become an essential condition to practically all 
development projects; 

- the State, development organizations and NGOs focus increasingly on the poorest population 
groups (PRSP); 

- the media are showing increasing interest in the management of the city and in public affairs 
and are becoming more demanding and more critical; 

- previously sectoral strategies are increasingly multisectoral, as in the case of the Rural Sector 
Development Strategy which involves several ministries (agriculture, husbandry, fisheries, 
forestry, environment, etc.); 

- public officials and development officials in general no longer decide on (or formulate) 
development projects in their offices but increasingly go on field trips to talk with the 
communities before making decisions; 

- uncertainty which was frequent in actions and projects have been increasingly replaced by 
certainty; 

- processes are increasingly in accordance with the law; 
- development processes increasingly take into account regional, national and even global 

dimensions, as well as various scales. 
 
4.2. Analysis of political scenarii 
 
Insufficient information and knowledge of Lake Chad Basin fisheries, particularly its social, economic 
and institutional dimensions, on the one hand and the fact that available scientific information 
concerns mainly fisheries biology on the other hand, have heavily influenced the policies developed in 
this sector of activity during the last forty years ((NEILAND A.E. and al., 2002). This has led to 
incomplete results in identifying constraints, establishing scenarii and designing development 
strategies. 
 
The scenarii which have so far influenced the formulation of fisheries development policies have been 
numerous and diverse. But four of them have explicitly or implicitly guided decision-makers in the 
formulation of fisheries development policies (NEILAND A.E. and al., 2002).  
 
a. the “production” scenario  
 
This scenario considers that the Lake Chad Basin (LCB) fisheries are under exploited. So, it has been 
used in order to promote fisheries development policies based on increasing production through 
technology transfer, and the modernisation of fishing techniques and fleets (use of nylon nets and 
outboard motors, and modernised processing techniques, etc.); this has had an immediate impact on 
fishing effort and production which have both increased.   
 
The first three five-year plans for economic and social development were based on this scenario.   
 
Even though it benefited some fishing communities, for the majority of actors, particularly the poorest, 
the situation did not improve.  
 
Environmental changes and overexploitation even led to a progressive decrease in catches. 
(NEILAND A.E. and al., 2002).  
 
b. the “regulation” scenario  
 
It has been used by policy makers to define fisheries development policies which have reaffirmed the 
role of the State in the management and the exploitation of the resources and the fisheries; its 
characteristics are free access and particularly regulatory enforcement. The State enforces the 
regulations mainly through the control of fishing effort and fishing gears.  
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But this approach has achieved little success because, on the one hand, the rules are often 
inappropriate and/or difficult to apply by the field agents and, on the other hand, the fishing 
communities have not been associated with (or involved in)  the process.  These fishing communities 
and particularly the fishers have even been considered by decision-makers as irresponsible and 
uncollaborative. This has led these actors to ignore the State regulations and to develop and use their 
own rules and institutional arrangements. The latter have, unfortunately benefited some groups to the 
detriment of others generally larger in number (NEILAND A.E. and al., 2002).  
 
c. the “income generation” scenario 
 
This scenario considers that the Lake Chad Basin fisheries are a source of revenue for the government. 
Therefore, the State has developed several methods to collect these revenues, particularly through 
fishing licences, permits and market taxes on fish products.. But fishers and fish traders were not 
prepared to pay these taxes as they never saw any returns especially on their living environment and 
their livelihoods. Traders, for example, when they felt pressured by State tax collectors, changed their 
itinerary and even their destinations.  This situation has occurred in Cameroon with fish traders who 
went to Nigerian markets instead of Cameroonian markets where they met with fewer petty 
annoyances (NEILAND A.E. and al., 2002).  
 
d. the “ecology or environment” scenario 
 
There has been no escape from this scenario since the 1970s when the Lake Chad Basin was affected 
by several periods of drought. The idea is that social well-being, food security and the development of 
the Basin’s rural population can only be guaranteed if Lake Chad is kept sufficiently supplied with 
water avoid the consequences of drought. Several options have been envisaged (building dams; 
projects to transfer water between basins: between the Oubangui and the Chari, etc.) (NEILAND A.E. 
and al., 2002).  
 
But once again, the solution to the problem of the development of LCB rural populations has been 
considered to be purely technical and the actors concerned (fishers, farmers, etc.) have not been 
consulted. 
 
4.2.1 Identifying the scenario (what is the major problem? What are the information sources? 
What are the underlying hypotheses?) 
 
Given the failures of the various successive fisheries development policies in the LCB resulting from 
the above scenarii and given the multiple problems affecting rural population livelihoods, alternative 
scenarii should be identified so that policy makers can formulate development policies that can 
address these problems and ensure sustainable livelihoods.  
 
If the situation in the LCB is analysed, it shows that factors such as the drought and the fluctuating 
water level of the Lake are not new phenomena (the Chad Lake water level has undergone significant 
fluctuations following several periods of drought during the last two centuries) and rural populations 
have developed strategies, mechanisms and institutional arrangements to meet these changes or to 
adapt to them.  
 
Institutional factors (the set of rules which organize communities and their activities) should certainly 
attract the policymakers’ attention and be included in alternative scenarii. The foundations of these 
scenarii come from two sources: first, the failure of previous scenarii (especially the “production” 
scenario and the “regulation” scenario), and second the impact of previous experiences brought by 
international development partners (donor agencies such as the World Bank) who promote actors’ 
participation in fisheries management, co-management systems, integrated and multi-sectoral 
approaches for rural and sustainable development and poverty reduction. These concepts and 
approaches cannot be strictly applied but should be adapted to the background and specific constraints 
facing the Lake Chad Basin as a whole. 
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The LCB fisheries remain undervalued. Indeed, because of insufficient reliable data, the real 
contribution (or true value) of these fisheries to food security, to employment and as a source of 
income for the rural populations (and urban populations too) is not acknowledged by the policy 
makers in the different countries bordering Lake Chad. Research undertaken in the area in projects 
such as “Sustainable development of African inland fisheries: a regional study of policy options and 
formulation for the Lake Chad Basin" funded by the European Union from 1999 to 2002 and “A study 
of the contribution of fish trade to livelihoods in the Lake Chad Basin countries: Cameroon, Central 
Africa Republic, Chad, Niger and Nigeria” funded by the SFLP from 2002 to 2004 have given an 
overview of fisheries contribution to rural livelihoods and allowed the identification of possible 
development interventions. But complementary information is necessary, particularly reliable data 
concerning fisheries contribution to food security, employment and incomes. These reliable data 
should enable policy-makers to formulate informed development policies for the sector. The study on 
the evaluation of Lake Chad Basin fisheries which will be undertaken in Cameroon and Nigeria in 
2007 within the framework of the second phase of the current project should provide the information 
needed. Because information on the “value” of the fisheries was unavailable, fisheries have not been 
taken into account, or insufficiently so, in previous rural development policies. This has led to the poor 
performance of fisheries development policies in practice. 
 
4.2.2 Interests and opinions of those included or excluded (which groups? Who has the most 
power?) 
 
There are several other reasons behind the failure of fisheries development policies in the Lake Chad 
Basin. For example, not taking the actors into account, particularly primary and secondary actors, their 
characteristics and their contributions to policy formulation and implementation and not using non-
formal institutions (district and local).  The government has focused instead on the activities of 
different group of actors (fishers, processors, traders and traditional leaders) to respond to market 
demands (strong demand in fish) and not on the roles these actors had to play as “negotiating 
partners”. Almost the entire power was in the hands of the government (administrative authorities and 
fisheries administration) and a few traditional authorities. 
 
Thus the interests and opinions of the main groups of actors have not been taken into account in the 
different Lake Chad Basin fisheries development policies during the last forty years. Therefore, these 
actors did not feel particularly concerned by these policies. This situation still prevails on the three 
sites where the co-management process has been implemented in Cameroon. Indeed, before the 
implementation of the co-management systems in these three sites, the fish resources at Mapé and 
Maga were under the management of the administrative authorities, the fisheries administration, the 
traditional authorities and the District whereas the Pont and Yelwa fishmarkets were under the 
management of the District and the fisheries administration. The majority of the stakeholders 
concerned by fish resource management on the one hand and the management of fishmarkets on the 
other were excluded. At Mapé and Maga, for example, fishers, male and female processors, fish 
traders, other ministries concerned did not actively take part in fish resource management. The rare 
local actors who had some power were those who had financial means and/or those who were in a 
strong political position (the governing party RDPC officials) or connections with local traditional 
authorities. 
 
In Garoua for example, most of the stakeholders (female fish sellers, butchers, etc.) were excluded 
apart from a few female fish sellers with substantial financial means.     
 
4.2.3 How can this be reformulated? (Is there an alternative way to see the problem? What 
groups are affected and how?) 
 
The situation described above, essentially characterized by a top-down approach, must change if rural 
actors’ livelihoods are to be improved and the objectives of sustainable fish resource development are 
to be achieved.  
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It can be done through adopting a participatory approach (using a number of mechanisms) and through 
viewing the actors (primary and secondary especially) as appropriate and responsible negotiating 
partners who will contribute to all stages of the fisheries policy development process (design, 
formulation, implementation, evaluation, etc.).    
 
The primary and secondary actors groups will be positively affected as they will participate in the 
process and their interests and opinions will be taken into account. As stakeholders in the fisheries 
development process, they will feel more part of the decisions made and measures taken and will 
contribute actively to their enforcement and compliance. The government (administrative authorities 
and fisheries administration) will also benefit as they will be supported by the actors at every level, 
particularly in the implementation of measures for the sustainable management of fish resources.    
 
4.2.4 Can a counter-scenario be conceived? (Is the story clear? Is a series of actions necessary?) 
 
4.3. Relationships between actors 
 
The results of the stakeholder analysis show that several actors, belonging to three different categories, 
intervene directly or indirectly in fisheries. The primary actors (fishers, female and male processors, 
intermediaries and first-hand purchasers or wholesalers), the secondary actors (transporters, handlers, 
retailers, grillers and fryers) and tertiary actors (consumers, service providers, Ministries, microfinance 
institutions, NGOs, local and traditional authorities). It must be noted that the actors interviewed 
during this study never referred to subregional organizations such as the Lake Chad Basin 
Commission (LCBC) and the Economic Commission for Cattle, Meat and Fish Resources 
(CEBEVIRHA) as these are not familiar to them (these organizations are rarely present in the field). 
As regards livelihoods, some of the actors live relatively “well” (as is the case for intermediaries, first-
hand purchasers or wholesalers, female grillers, transporters and some service providers) whereas 
others find it very difficult to live (fishers, processors, handlers, retailers and some service providers).  
 
As regards the relationships which exist between different actors, they are generally complementary. 
But conflictual relationships exist between some of them. Fisheries contribute to food security and 
provide employment and incomes (through the various activities that they generate) to all the actors. 
But these incomes are not equitably distributed.   
 
As regards stakeholder participation in the political process, the primary and secondary actors 
organized in Common Initiative Group (GIC) or in associations are increasingly involved in fora 
concerned with the formulation of fisheries development policies organized at local, regional and 
national levels but rarely at a regional level. They also take part in the implementation of the measures 
taken and the decisions made. But actors who are not organized only take part at a local level and not 
at other levels (regional and national). The actors organized in GIC, in associations or federations are 
trying to set up a network in order to be heard by the government. They are helped by the government, 
the donor agencies and the NGOs. In Cameroon, the producer organization network operating in 
agriculture, husbandry and fisheries in the whole of the country held its first meeting in June 2006 at 
Yaoundé and has set up an office. 
 
The producer organization network which has just emerged at national level must be encouraged and 
accompanied by the government and development partners. However, at regional level (province) and 
local level (district) some producer organization networks are also being set up with the support of the 
project called “Agricultural Professionalization and Institutional Strengthening” (PARI) and the 
National Programme for Participatory Management (PNDP) funded by the French co-operation.  
 
As regards the Lake Chad Basin (LCB), fisheries sector actors as well as those from other sectors 
(agriculture, husbandry, etc.) should first set up sectoral networks before thinking of setting up a large 
intersectoral network.     
 
4.4. Identifying other ways and other political options. 
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Most of the fisheries development policies implemented during the last forty years in Cameroon in 
general and in the Lake Chad Basin in particular have neglected, even ignored the part that primary 
and secondary actors, and the traditional authorities could (and should) play in the design and 
formulation, the implementation and enforcement of these policies. The State was practically the only 
architect and initiator of the policy formulation and implementation process. This situation and many 
other factors, particularly those linked to the scenarii described above (which are at the origin of the 
policies formulated and the lack of reliable data and knowledge on fisheries) have been the main 
causes of the poor policy performance.  
 
An evaluation of this poor performance was undertaken in the LCB, at national level (bordering 
countries) as well as regional (LCBC) within the framework of the INCO-EU project. It identified the 
important factors which characterized these fisheries (weak States, political and economic instability, 
absent or insufficient institutional capacities, insufficient data and limited knowledge, incomplete 
scenarii and strategic plans, undervalued fisheries, poor recognition of the actors and poor use of 
informal institutions, limited national policy formulation and implementation processes, LCBC with 
limited strategies and a limited international organization network etc.) (NEILAND A.E. and al., 
2002).  
 
Before planning other possible means and political options for the LCB, an analysis of the LCB 
situation, based on its strengths, weaknesses, opportunities and threats is very useful. This also was 
done within the framework of the INCO-EU  project undertaken in the area (NEILAND A.E. and al., 
2002).  
 
The strengths relate mainly to the aquatic resources (and the related ecosystems) which are the natural 
capital of the LCB. These resources, with their high production potential and great resilience to factors 
such as drought and overexploitation, are, together with the strong and active fish trade network, at the 
origin of the fisheries sector contribution to food security, employment and poverty reduction for 
thousands of rural and urban people. The human capital (the primary and particularly the secondary 
actors) are another such strength, they have learnt to develop their capacities in order to adapt their 
livelihood strategies to available opportunities. The Lake Chad fisheries are also characterized by a 
well organized network of local institutions (essentially informal), which represent the social capital. 
They have an impact on the rules decided and implemented by the government, which contrary to 
what is written, does not control these fisheries in any significant way. Another strength is the regional 
organization at the Basin level (the LCBC) as this organization represents a regional and international 
framework for co-operation and action (NEILAND A.E. and al., 2002).      
 
The weaknesses are related to the lack of a fisheries policy specific to the LCB, the low participation 
of primary and secondary actors in the formulation of policies, the lack or insufficiency of relevant 
data, the problems and the difficulties of implementing the policies integrating the interests of all the 
bordering countries (member countries of the LCBC) and the non-recognition of the importance of the 
Lake Chad Basin fisheries by governments and the international community (NEILAND A.E. and al., 
2002). 
 
The threats relate mainly to the general perception that bordering country governments and 
international agencies have no way of dealing with drastic climate changes, the environmental 
deterioration, the problems of overexploitation, the lack of effective fisheries management and the 
high demand for fish. But fisheries development in the Lake Chad Basin also depends on the political 
will of the lake bordering countries and this is still very weak (NEILAND A.E. and al., 2002). 
 
The opportunities consist in removing the constraints linked to the factors characterizing the LCB 
fisheries and the weaknesses and threats they face. Thus, the States’ weakness and the political 
instability could be reduced, inter alia, by democratization, decentralization and governance which are 
gradually being set up in the nearly all the Lake bordering countries. The lack of reliable and relevant 
data that would enable policy-makers to formulate appropriate policies, will be progressively 
improved thanks to the strengthened capacities of national managers within the INCO-EU project, the 
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SFLP project and the ongoing BMZ project. The absence of a specific fisheries policy in the LCB and 
the non-recognition of the roles and value of the fisheries in this area by experts who do not work in 
the domain and by policy makers, the lack of harmony in the border countries’ policies and the non-
recognition of the role played by primary and secondary actors, traditional authorities and the private 
sector in the development and implementation of fisheries policies can find solutions, inter alia, by 
giving more power and means to the LCBC, by undertaking research on fisheries evaluation (these 
studies are the essential part of the second phase of the BMZ project) and by setting up co-
management systems based on a participatory approach which have started to emerge in some border 
countries. The problems linked to the policy process (design and implementation) due, inter alia, to the 
large gaps between the politicians’ declarations, the policies promulgated, the policies implemented 
and the results obtained could find solutions if they considered the fisheries sector as an integral part 
of the whole set of sectors and not as an isolated sector. Consequently, solutions to the problems 
encountered by this sector must take into account the interrelations with other sectors and must be 
integrated within the general context (political, social, economic, governance, etc). The formulation of 
a global strategy to reduce poverty, included in the PRSP, the rural sector strategy and the sectoral 
strategies by most of the LCB border countries within the framework of the HIPC initiative will give 
this overall view (NEILAND A.E. and al., 2002).                              
 
Given the importance of the fisheries contribution to food security, employment and incomes for the 
rural and urban populations of the LCB border countries and in order to ensure the sustainable 
livelihoods of these populations, it has become urgent to identify other political ways and options for 
the Lake Chad Basin. These political ways and options must take into account the main causes for the 
failure of previous policies in the LCB (non-involvement of primary, secondary actors and private 
actors in the policy formulation and implementation process, lack of harmony in the LCB fisheries, 
fisheries considered as an isolated sector, etc.), the characteristics of the LCB fisheries (strengths, 
weaknesses, threats and opportunities) and must capitalize on lessons and experiences learnt in other 
sectors or related domains.  
 
Thus, the new fisheries development process in the LCB must involve all actors in the search for 
solutions to the problems encountered in the sector and seize the numerous opportunities which are 
presenting themselves. The LCBC should play an important role in this process. But in order for the 
commission to play this role, it is necessary to reinforce its expertise in fisheries (currently it only has 
one expert in the fisheries area) and to create, within it, a structure or a body which would work with 
member countries on a programme with the following objectives: harmonize fisheries policies in the 
LCB, monitor and collect information on the fisheries policy performance of each country, improve 
fisheries policy performance and information sharing. This body, whilst capitalizing on the results and 
the information obtained from the projects recently undertaken in the region, particularly the INCO-
EU project (1999-2002), the SFLP project (2003-2004) and the ongoing BMZ project (2006-2008), 
should develop a framework which would enable actors to meet at local and regional levels so that 
they can actively participate in the fisheries development process. This body will ensure the co-
ordination of the whole process and could be supported by international organizations (FAO, 
WorldFish Center, etc.) for interventions in the LCB.     
 
5. Political coherence between fisheries policy and other policies 
 
Before the PRSP in 2000, which is today the framework document for poverty reduction policy in 
Cameroon, a few inconsistencies existed in some sectoral policies. Inconsistencies between the 
fisheries sector, the husbandry sector and the agricultural sector for example existed in the large 
agricultural projects which were at the origin of the building of dams, Maga for example, built for the 
irrigation of rice cultivation and has led to a considerable reduction in aquaculture production and in 
dry season rangeland in the floodplain downstream of the dam.  Furthermore, the dam water 
management by SEMRY does not take into account the interests of the fisheries which have developed 
in the dam (massive releases of water for the irrigation of the rice-growing areas during the 
reproduction period and by so doing, drying the grass beds which are spawning grounds for example). 
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However, since the formulation of the PRSP and the rural development strategy, there is coherence 
between the sectoral policies, particularly the fisheries policies and those of other rural development 
sectors. Of all the rural development sectors, the forest and fauna sector, like the fisheries sector, is the 
one that adopted co-management for forest and fauna resources. This sector is even more advanced 
than the fisheries sector. Indeed, it has set up a regulatory framework to promote private sector 
development, characterized by its transparency in the forest concession system and the control of the 
exploitation activities, and a major innovation in the form of competition and the presence of 
independent observers. Other reforms contribute more directly and significantly to the fight against 
poverty such as the transfer of some forest revenues to local authorities and the creation of community 
forests (transferred under conventions to GIC and associations). Actions towards improving 
governance in the forest and fauna areas focus more and more at sub-regional level (Congo Basin, 
Central African Republic); several frameworks have been created for this reason including AFLEG 
(African Forest Law Enforcement and Governance) and COMIFAC (Conference of Ministres in 
charge of the Central African Forests) (ANONYMOUS, 2003d).  
 
The factors leading to coherency are related, inter alia, to the new approach which is based on 
participation and the involvement of the poor and civil society in policy formulation. Everything 
started with the formulation of the PRSP framework document using participatory consultations 
organized throughout the whole country. Then, the different sectoral ministries have formulated their 
development strategies referring back to the PRSP. Finally, the ministries in charge of rural 
development have formulated the DSDSR from the sectoral strategies. 
 
This situation could be improved further and have a positive impact on people’s lives with better 
governance and the effective implementation of decentralization which is still awaited. 
 
6. Discussion and conclusion 
 
Despite the fact that Cameroon does not yet have a national policy for fisheries co-management or 
fisheries decentralization as such, this analysis of the political process which underlies the 
participatory management of fish resources in Cameroon (set up with the support of the Sustainable 
Fisheries Livelihoods Programme (SFLP) in two waterbodies (the Mapé dam reservoir and the Lake of 
Maga) and in the Pont and Yelwa fishmarkets in Garoua) has helped to understand the co-management 
process and then to report on its achievements and the not insignificant impact that it has already had 
on the sites concerned whilst also raising some of the constraints.  
 
The fish resource co-management system is, in some ways, reminiscent of some forms of traditional 
management which existed in many African fisheries but have been swept aside by the modern 
management system (of the State). Indeed, in traditional systems, the elders, the actors (fishers and 
other resource user groups) used to designate collectively the person or persons who was/were going 
to represent the authority or who appeared to be the most appropriate ones to formulate and enforce 
the rules and guidelines related to fish resource exploitation adjacent or close to their locality and this 
for the welfare of all concerned.  The rules and the guidelines formulated were more or less respected 
by all as the communities considered these resources to be their common heritage. But the modern 
system has made the fish resources the (exclusive) property of the State and has created some 
disruption, bringing about the near complete disintegration of the traditional management system. The 
local people, not being involved in resource conservation, did not feel particularly concerned by the 
issue which henceforth became the State’s responsibility.  The communities suffered the effects of 
management measures set up by the State. This modern fish resource management system, essentially 
characterized by a top-down approach with very little participation and centralized management, has 
been in force for several decades. But it has not led to the sustainable management of fish resources.  
 
The participatory approach (bottom-up) was introduced into development from the 1990s. Thus, the 
fisheries Master Plan of 1992 for example added the participation of the fisheries actors and the civil 
society to the participation of partner administrations. However, the administration remained highly 
centralized.   
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Cameroon has had a new Constitution since 1996 which makes it a unitary and decentralized State. It 
is also practically since this date that it started to worry about governance issues and set up a National 
Governance Programme (NGP) Although several important objectives were achieved within the 
preliminary programme prior to the implementation of decentralization and progress has been made in 
implementing the NGP (National Governance Programme), decentralization and governance 
improvements are still awaited. It is against this background that the current co-management systems 
in the three sites have been implemented with the support of the Sustainable Fisheries Livelihoods 
Programme in West Africa (SFLP). 
 
The achievements of the co-management systems relate to, inter alia, improving knowledge of the 
situation in the different sites, identifying affected stakeholders, improving stakeholder organizations 
and strengthening their capacities, putting into place management committees and having management 
agreements negotiated and signed by the stakeholders. Some impacts are already visible: social 
cohesion has been strengthened; compliance with fisheries regulation has improved; catches contain 
fewer and fewer juveniles; a dialogue has been established between the different stakeholders; 
communities are increasingly involved in management and local development; stakeholders, fisheries 
administration and the partnerships established between the CTD (Decentralized Local Authority), 
companies managing the dam reservoirs (AES-SONEL, SEMRY) and the management committee all 
collaborate more openly.  
 
However, some constraints persist, linked, inter alia, to the high level of illiteracy of the actors and to 
insufficient resources in the management committees. 
 
The achievements and impacts of the co-management systems, in the three sites cited, are mainly due 
to management decentralization and active participation of the actors at the base. Whilst learning 
lessons from the previous failed policies in the LCB and taking into account the fisheries 
characteristics in the LCB (strengths, weaknesses, threats and opportunities), future political options 
should focus on the involvement of primary and secondary actors, the private sector and civil society 
at every level of the process. 
 
Moreover, the results of this analysis have clarified the role of fisheries evaluation and governance in 
improving poverty reduction policies. Indeed, whatever the importance of fisheries in the LCB in 
terms of production and contribution to food security, employment and income, if it cannot be proven 
and demonstrated to political decision-makers and if there is not good governance in the country in 
general and in the fisheries sector in particular; future policies will have a lower impact on poverty 
reduction and livelihood sustainability particularly for rural populations. 
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I. INTRODUCTION. 
 
 An analysis of the various actors in the fisheries sector in the Niger part of the Lake Chad 
Basin was undertaken as part of the implementation of the project "Food security and poverty 
reduction through the improved governance and evaluation of river fisheries in Africa". 
 
 It is important first to note that this project, funded by the German Cooperation Agency for 
Development (GTZ), follows on from two previous projects undertaken in the Lake Chad Basin. The 
first one, funded by the European Union, involved Cameroon, Chad, Nigeria, and the LCBC (Lake 
Chad Basin Commission), with the University of Portsmouth in Great Britain acting as coordinator. 
The main results were the following:  

− between 2000 and 2001, around 57,320 tonnes of fish were sold for a value estimated at 23.5 
million US dollars. 

− 20 fish species made up this production; 
− At the basin level, the fisheries policy was inadequate, or even non-existent; 
− the resources (human, financial) of the Lake Chad Basin Commission for good fish resource 

management were insufficient.  
 
 The second project included Cameroon, Nigeria, Niger, the Central African Republic, and the 
LCBC, with the University of Portsmouth acting as coordinator and the Sustainable Fisheries 
Livelihoods Programme (SFLP), the financial partner. The aim of this one-year project was to identify 
the various actors involved in the Basin fisheries sector, the lack of a specific Basin fisheries policy, 
and total Basin annual production, which was around 100,000 tonnes of fresh fish. Fishing generates 
several million US dollars but unfortunately the income distribution between the various actors does 
not benefit everyone. Around 80% of this production is sold as smoked fish on Nigerian markets 
where fresh-water fish is in high demand. 

 
The present study is concerned with the analysis of fisheries policy in the Niger part of the 

Lake Chad Basin and of the Komadougou Yobé. Its main objective consists in analyzing the global 
policy environment through the review of information gathered from documents and semi-structured 
interviews undertaken by two teams of sociologists, one at central level and the other at regional and 
local levels. The aim is to identify and assess the way in which policies are designed and implemented 
at regional and national levels. The results will be used to suggest recommendations to improve the 
situation. 
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II. METHODOLOGY. 
 
This study was led by a multi-disciplinary team consisting of: 

 
Information retrieval:  

− Garba Haroune BA in sociology. 
− Gonda Mamane, Water and Forestry engineer 
− Alassane Makadassou, Water and Forestry engineer 

 
Survey at central level:  

− Team leader: ELHADJI DAGOBI Abdoua, PhD student in sociology; 
− Team members: KALILOU SEYDOU Moussa; 
− OUMAROU Abdou.  

 
Survey at regional and local levels 

− Team leader: ABBAGANA  Mamane  Lamine, MA in sociology 
− Team members 

 
Reviewing documents and writing up 

− NA-ANDI Mamane Tahir, Water and Forestry engineer,  fisheries and aquaculture 
expert;   

− ALASSANE MAKADASSOU, Water and Forestry engineer, fisheries expert. 
 

Local and regional interviews involved the following actors: 
− Diffa Regional Environment Director 
− Diffa Regional Agriculture Director 
− NGO ANPE (Job Centre) President; 
− The mayor of Bosso 
− The Deputy General Secretary of the N’Guigmi Prefecture; 
− The cooordinator of the Local Development Support Project for N'Guigmi; 
− The Head of the Bosso sub-district; 
− The Head of N’guigmi sub-district; 
− The manager of the Environment Department of N’guigmi; 
− The Head of Bosso Forestry Post; 
− The Head of  monitoring and evaluation of the Diffa Community Action Project; 
− The deputy-mayor of N’Guigmi district; 
− The president of Gadirawa fisher association; 
− The president of the road haulage Union; 
− A representative of the canoe transporters; 
− A representative of the women fish processors. 

 
At central level, the interviews concerned the following actors: 

− The Director of Fauna, Fisheries and Aquaculture; 
− The Head of the Fisheries and Aquaculture Division; 
− The Head of the Statistics and Dissemination Division; 
− The Director of Water Resources; 
− The president of the Association of Niger fishers ; 
− The focal point of ABN (the Authority of the Niger Basin) and the LCBC (the Lake 

Chad Basin Authority); 
− The Director of Local and Community Development; 
− The General Directorate of sectoral programmes; 
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− The executive secretariat of the rural development strategy; 
− The farmer platform; 
− The permanent secretariat for the rural code. 

 

III. GENERAL REMARKS. 
 
A continental country situated at the junction between West Africa, Central Africa and North 

Africa, Niger is a vast territory of 1,267,000 km² , two third of which are desert. At the edge of Sahara, 
the country is divided into two large ecological areas which determine the distribution of socio-
economic activities and the way in which the territory is populated. The northern area is by far, the 
largest but suffers the most from desertification and therefore offers few opportunities other than some 
livestock and cultivation around oases. The southern area is smaller, accounting for only a quarter of 
the total surface area of the country, and is, par excellence an agro-silvo-pastoral area as well as a zone 
of  human concentration.  
 

Generally speaking, the natural environment remains very bleak and is marked by important 
climate variations with little rainfall which also varies in space and time. Temperatures remain some 
of the highest in the region. From South to North, the country is divided into four climate zones: 

 The Sahel/Sudan zone which represents 1% of the total surface of the country and 
registers about 600 to 800 mm of rain in normal years, 

 The Sahel zone which covers 10% of the territory with 350 to 600 mm of rain a year, 
 The Sahel/Sahara zone which takes up 12% of the national territory and registers 150 to 

350 mm of rain a year, 
 The Sahara, a desert that covers 77% of the country’s surface area and has less than 150 

mm of rain. 
 

According to the last general census of June 2001, the country's population is estimated at 
12,500,000 inhabitants with an average annual 3.3%.demographic growth rate. More than 80% of this 
population lives in the rural area. However, this rather low population density, given the vast surface 
of the country, is evolving, following a geometrical demographic pattern, with a 3.3% growth rate, one 
of the highest in the sub-region if not on the continent. Furthermore, this pattern means that the 
population has doubled in less than 24 years rising from 5,102,990 inhabitants in 1977 to 7,251,626 
inhabitants in 1988 and to 10,790,352 inhabitants in 2001. Three quarters of this population are 
concentrated in the Southern part which represents only 25% of the total surface area of the country. 
 

According to the human development index (HDI), the Niger population is the poorest in the 
sub-region, Niger occupying the second last place according to the last UNDP report. The poverty 
profile established in 2002 highlights the fact that 63% of Nigeriens live in poverty and 34% are below 
the extreme poverty line. Rural populations, which represent more than 85% of the total, are also the 
poorest,  with 66% and 36% living below the poverty line. Even at this level, women are the most 
affected by the phenomenon with a poverty rate of 86%. 
  

The national economy, essentially rural, is overwhelmingly dominated by the weight of 
natural factors. The gross national product (GNP) of the country was estimated at 1,366.613 billion 
CFA francs in 200317. It was 119,200 CFA francs per capita during the same year. The contribution of 
the rural sector to the total GDP of the country was 41% in 2001. It was only 34% in 1990. During that 
same year (2001), the contribution of the sector to export revenue was estimated at 44% and was 
therefore the primary sector of activity in Niger. It represents by far the largest source of employment, 
agriculture, livestock, forest, fauna and fish resource exploitation (its constituent elements)  providing 
work for the overwhelming majority of the rural population. This sector actually spreads as far as the 
suburbs of the large Nigerien cities. 
                                                 
17 Directorate of statistics and national accounts, The economic accounts of the Nation, December 2004 edition. 
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IV. THE IMPORTANCE OF FISHING. 
 

Despite its geographical situation as a continental country, Niger has an important aquaculture 
potential estimated at 400,000 ha of fresh-water bodies:   the Niger river and its tributaries, the 
Komadougou Yobé, Lake Chad, 970 natural ponds and 69 artificial reservoirs (Programme for the 
Development and Management of Water Resources, 1999), (the Directorates for Agriculture 
Equipments and Management and Water Resources, 2003).   

 
4.1. Characteristics of the fisheries sector. 
 
4.1.1. River fisheries 
 

They comprise (i) the Niger river, 550 km long across Niger and (ii) its seven 
tributaries, (iii) the Komadougou Yobé and (iv) fossilised-water streams (Dallols 
Bosso, Maouri) and occasional rivers (streams) (Goulbis N'Kaba, Korama and 
Maradi). Their essential characteristics (length and annual water volume) are 
presented in table 1. 

 
                         Table 1: The main rivers of Niger 
 

River Length in 
km 

Volume  
(millions of m3) 

1. River Niger 
    Dargol (tributary) 
    Sirba (tributary) 
    Goroubi (tributary) 
    Dyamangou (tributary) 
    Tapoa (tributary) 
    Mékrou (tributary)  
    Gorouol (tributary) 
2. Komadougou (river)  
3. Goulbi of Maradi (river) 
4. Maggia  
5. Goulbi n’kaba 
6. Korama 
7. Dallol maouri 
8. Dallol Bosso 

550 
142 
100 
210 
50 
42 
100 
105 
160 
- 
- 
- 
- 
- 
- 

32.400 
160 
697 
160 
100 
40 
923 
322 
501 
218 
173 
20 
200 
250 
200 

Total  36.364 
Source : Programme for the development and management of water resources (MH/E/LCD 1999) 
 

River fisheries contain a very diverse ichtyofauna with some 100 fish species in the Niger 
river and have become the main fishing zones following the drought years of 1974/1976 until 1999. 
 

Fish harvesting in the river basins represents more than 80% of the national fish production 
and the fishing income represents 82% of the total income of a fisher household (Price, 1986). This 
period coincides with the time when Lake Chad had withdrawn from Niger and this explains why the 
river production represents the major source of national production.   

 
Four nationalities of fishers exploit the river (Nigeriens, Nigerians, Malians and Beninese). 

Their number was estimated at 7,900 people in 1985 (Coenen, 1985). 
 

Unfortunately, fishing in the river basin and in the Komadougou Yobé is confronted with 
various constraints which are presented in table 2. 
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Table 2: Strengths, weaknesses, opportunities and threats 
in the Niger river and the Komadougou Yodé 

 
Strengths 
 
- Biological diversity 
- Fishing communities’ know-how in fishing and 

aquaculture 
- Existence of potential markets 
- High fish production 

Threats 
 
- Sand progression 
- Water hyacinth proliferation in the Niger river 
- Demographic pressures 
- overfishing 
- Environmental degradation 

Weaknesses 
 
- Low organisational level of the actors at base level 
- Lack of fisheries management plans 
- Sparse basic social services (credit, health, 

drinking water) 
- Insufficient legislation and regulations 
- Post-harvest losses because of non-existent 

conservation methods 
- Lack of collaboration between resource 

management institutions at regional level 
- No partnership between development services and 

research institutions  
- Poor socio-economic and biological data to help 

with fisheries planning and management 
- Poor use of the biological diversity value (fish 

species with economic value and of local initiatives 
on natural resources management in rural areas 
through socio-economic, biological and socio-
anthropological research. 

Opportunities  
 
- The decentralization process 
- “Shared vision” concerning cross-border resource 

management (Authority of the Niger Basin) 
- Present development and basin resource 

management projects (WWF, ADB, 
ADB/ECOWAS), 

- Mastering water and potential zones for the 
development of intensified fisheries (cut-off 
meanders) and aquaculture 

- Existing research infrastructures (Molli and Sona) 
and research institutions [IRD (Research Institute 
for the Development), INRAN (National 
Agronomic Research Institute of Niger), 
University] 

- Emergence of the civil society (APN, AMN, other 
NGOs despite their institutional weaknesses: 
operations, representativeness). 

 
The combined effects of these different constraints mean that there is a general trend towards a 
reduction in fish production which has dropped from 7,000 tonnes in 1978 to less than 4,000 tonnes 
even during a rainy year.  
 
4.1.2. Lake Chad. 

 

Having withdrawn from Niger in 1976 following the droughts, Lake Chad returned in 1998 
and occupies around 70% of its previous surface area estimated at 310,000 ha. This return has meant a 
fisheries revival and this is now the primary economic activity in terms the generation of income, 
employment, hard currency and tax receipts in the Diffa region. 

 
The Lake Chad fish production, comprising mainly three fish species currently populating the 

waters (Heterotis niloticus, Clarias s p and Oreochromis niloticus), increased steadily and very 
significantly between 1999 and 2003 and hence represents 62 to 78% of the national production. It 
increased from 4,200 tonnes in 1999 to 43,700 tonnes in 2003 (fresh fish). The reasons for this are, 
amongst others, the improvement in collecting catch statistics thanks to the institutional support of the 
Sustainable Fisheries Livelihoods Programme (SFLP - GCP/INT/735/UK) which has permitted the 
implementation of an information monitoring system on Lake Chad fisheries and the very limited lake 
withdrawal since it reappeared. 
 

The Lake Basin fishery is one of the principal economic activities in the region. The export of 
smoked fish towards Nigeria has generated a hard currency inflow of 7,409,225,000 CFA francs (Na-
Andi, 2003) and customs revenues of 102,241,297 CFA francs in 2003 (DGD, 2003). Fishing is 
carried out by national and foreign commercial fishers (Nigeria, Chad, Cameroon, Mali, Central 
African Republic, Sudan). 
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Other actors who operate in the fish value chain are the brokers, the women fish processors, 

the intermediaries, the retailers, the transporters and the handling agents. 
 

Despite the socio-economic importance of fisheries in terms of employment, incomes, tax 
receipts and hard currency generation in the Lake basin, the development of the sector faces huge 
constraints which are presented in the following table.  

 
 

Table 3 : Strengths, weaknesses, opportunities and threats at Lake Chad level 
 
Strengths  
- High productivity 
- Existing markets of some importance 
- Social and economic benefits for the actors 

Threats 
- Lake withdrawal 
- Environmental degradation 
- Poor management 
- Insecurity  

Weaknesses 
- Lack of appropriate sectoral fisheries policy 
- Poor organization of the actors 
- Insufficient involvement of micro-finance 

institutions 
- Insufficient institutional links 
- Insufficient collaboration between the actors 
- Poor actor capacities 

Opportunities 
- Local willingness to take part in the 

decentralization project 
- Regional partnership programme (LCBC) 
- Ongoing mechanisms to improve the micro-

finance sector 
- Existing networks for collecting and 

disseminating information in order to 
influence policy development. 

 
4.1.3. Ponds and artificial reservoirs. 
 

Ponds are water bodies formed in the hollows of valleys and of temporary streams running 
intermittently, namely the fossil valleys (Dallols Maouris and Bosso), the Korama, the Maggia, the 
Goulbis etc. There are 970 of them, with their water mainly coming from rainfall. Their permanent or 
semi-permanent flow depends mainly on rainfall and the amount of water withdrawn for various uses 
(agriculture, livestock and other) 

 
Water reservoirs are water bodies resulting from relatively small dams built for agricultural 

irrigation. There are 69 of them, 46 of which were built within the framework of the Highly Indebted 
Poor Countries initiative (HIPC) from 2001 to 2002. 

 
Table 4: Distribution of the number of ponds and water reservoirs per region 

 
Sites Ponds Water reservoirs Total 
Agadez 9 1 10 
Diffa 14 7 21 
Dosso 113 14 127 
Urban community 
of Niamey 

 
13 

 
3 

 
16 

Maradi 96 4 100 
Tahoua 280 16 296 
Tillabéry 145 20 165 
Zinder 300 4 304 
Total 970 69 1.039 

Sources : Programme for the development and management of water resources (1999), The Directorates for 
Agricultural Equipment and Management and for Water Resources. 
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Management initiatives (fish-stocking, technical training and organization of fishers, etc.) 

towards the sustainable management of the ponds and water reservoirs have demonstrated the very 
high fish productivity of these water bodies and the economic profitability of such initiatives is shown 
in the results from the  Tahoua department (table 5). 

Table 6: Strengths, weaknesses, opportunities and threats 
at pond and artificial water reservoir levels 

 
Strengths 
- Biological diversity 
- High fish productivity, 
- Community-based management  initiatives 

(traditional knowledge and know-how) 

Threats 
- Environmental degradation 
- Sand progression through water and wind 

erosion 
- Aquatic plant proliferation (Typha-sp, Pistia 

stratiotes). 
Weaknesses 
- insufficient access to basic social services 

(credit, health, drinking water) 
- Insufficient socio-economic, environmental 

and biological data that could help plan and 
manage fisheries 

- Poor organization of fishing communities 
- Insufficient exploitation of biological diversity 

(fish species of commercial interest) and of 
community fisheries’ management initiatives 
in bio-ecological, socio-economic and socio-
anthropologic research.. 

- Poor partnership and collaboration between 
actors, extension and research institutions 

- Legislation and regulation (insufficient) poorly 
implemented 

Opportunities 
- Fishing communities’ willingness to take an 

active part in the local development process 
- Economic and financial profitability of 

management actions 
- HIPC funds that can be used to increase the 

number of artificial water reservoirs and to 
improve access to basic social services 
(schools, health, drinking water, roads, credit) 

- Existing research institutions (IRD, INRAN, 
University…) and infrastructure allowing the 
development of the research sector  

- An emerging civil society (APN, AMN, 
NGOs despite their institutional weaknesses: 
operations and representativeness) in the 
fisheries and aquaculture areas  

- Convincing results of the improvement and 
the diversification of fisheries community 
livelihoods through community projects and 
institutional financial support from SFLP. 

 
 

4.2. Basic statistics 
 

Currently, Niger does not have a reliable system to estimate fish production. The amount that is 
“produced” is the amount that is systematically weighed at some landing points. However, since 
September 2005, a system to collect, process and analyze statistical data is being set up with the help 
of the United Nations Food and Agriculture Organization (FAO) The system is planned to be 
implemented at the end of January 2007 
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The table below shows the recorded fishing production from 1996 to 2005 
 
 
RECORDED FRESH FISH PRODUCTION FROM 1996 TO 2005 
 

Year 
 
Department 

1996 1997 1998 1999 2000 2001 2002 2003 2004 2005 

Agadez           
Diffa 148,5 200 1 201 4 443 10 370 12 962,5 15.000 47300 47.300   45 .000 
Dosso 1 141 864 1 006 1 262 1 871 2 495 2994 2994 2994 2.900 
Maradi 21 69,5 65,5 145 146 182,5 42 42 42 42 
Niamey 1.039 1095 566 597 606 757,5 306 306 306 306 
Tahoua 1 072 2 501 2 716,5 2 730,5 2 000 2 500 3000 3000 308 1.200 
Tillabéry 597 1 500 1 267 1 686,5 1 380 1 725 2070 2070 456 500 
Zinder 138,5 112 198 150 147 176,5 108 108 60 70 
Aquaculture 
 

     30 40 40 40 40 
 

Total registered 
national 
production 

 
 
4 156 

 
 
6 341 

 
 
7 013 

 
11 014 

 
16 520 

 
20 798,9 

 
 
23560 

 
55860 

 
51.506 

 
50.058 



 

 

 

 

V. FISHERIES POLICY AND SYSTEM 
 

5.1. HISTORICAL BACKGROUND: As with most francophone African countries that 
have inherited the French administrative model, Niger is a unified Republican State Since its 
independence on 3 August 1960, several political regimes have succeeded one another from multiparty 
to one-party systems (first Republic 1958 – 1974), to an exceptional military regime (1974-1987) then 
a one-party regime (1989-1991). Since 1992, the country, which is now at its fifth Constitution in 45 
years, has been under a democratic regime with separation of power (legislative, executive and 
judiciary) following the National Conference (29 July-03 November 1991) which ratified the return to 
an integral multiparty system and accepted the principle of several political currents and plurality in 
the expression of ideas.  
 

Since that date, Niger appears to be the one of the countries most committed to democracy in 
the sub-region despite a few political incidents during the last few years (two military coups in less 
than five years) This is confirmed by: Several  successfully organized elections (presidential, 
legislative and local) in accordance with international community principles and regulations, the 
setting up of all the Republican institutions foreseen by the Constitution (amongst which the National 
Commission for human rights and fundamental liberties, the CSC to regulate the press), freedom of 
the press with many newspapers, radio and television channels both public and private representing a 
wide range of opinions and the recent setting up of local authorities. 
 

The administrative structure is based on an institutional system relying on three local 
administrative levels: Eight (8) regions at the top, thirty six (36) departments at intermediate level and 
two hundred and sixty five (265) local districts at the lower level, of which fifty two (52) are urban 
districts and two hundred and thirteen (213) are rural districts. They cover the whole national territory 
as stipulated in the integral local authority jurisdiction principle which has been retained in the light of 
the fundamental decentralization option. 
 

The region, the department and the local district make up the local authorities with legal entity 
and the right to run themselves according to the constitution and the laws respectively 2001-23 and 
2002-12 of 10 August 2001 and 11 June 2002. As such, they will be respectively managed by the 
Regional Council, the Departmental Council and the Local District Council, all constituted by 
members elected by direct universal suffrage. 
 
5.2. Institutional landscape of the fisheries sector. 
 

As regards institutional aspects, it has to be noted that in Niger, in contrast to other countries 
with important fish resources, fishing as an economic, social and cultural activity and as a focus for 
State policies has not yet been attributed a specific ministerial department. Depending on the times and 
political circumstances, it has been the institutional responsibility of the Ministry for Rural Economy 
or the Ministry for Rural Development or even the Ministry for Water and Environment. 

Currently, its management is the responsibility of the Directorate of Fauna, Fisheries and 
Aquaculture (DFPP) of the Ministry for Water, Environment and Fight against Desertification (MHE/ 
LCD) through the « Fisheries and Aquaculture » division. 

From the legal aspect, the fisheries legislative and regulatory framework needs to be improved 
and strengthened. The fisheries sector has, for a long time, being under the management of the Water 
and Forestry sector and was often confused with it. It has only recently being the subject of a specific 
legislation with the adoption in 1998 of a Law on Fisheries (Law 98-042 of 07 December 1998) whose 
implementing decree is still to be developed. As regards aquaculture, which constitutes an important 
part of this sector, it is one of the sectors that has been forgotten by national legislation as, so far, it 
does not come under any specific text nor the new fisheries law which is itself lacking in some areas. 
For example, it does not take into account intensified fisheries and it does not acknowledge the 
principle of community-based management (co-management) which aims to guarantee the 
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accountability and the effective involvement of fishing communities in the local development 
process in particular.  
5.3. FISHERIES MANAGEMENT SYSTEM AND PERFORMANCE 
 

Considering the historical background and the evolution of the institutional framework , it has 
to be noted, as mentioned above, that fisheries and aquaculture have not so far been the object of a 
specific policy. From the first years of independence to the present day, they have been managed 
within the framework of the Ministry for Water and Forestry and, as an economic, social and cultural 
activity, they have always been part of the larger rural sector. This means that analyzing the evolution 
of the fisheries sector’s institutional framework means analyzing that of the broader rural sector. 

 

Generally speaking, it has to be noted that the Niger experience of rural development is one of 
a centralized State unit, designing national development plans centrally and implementing them using 
a top-down approach. The evolution of this key sector, where the State has intervened mainly at 
regional and local levels, can be divided into four main periods:  

The early years of management by the post-colonial State: This covers the period from 1960 
to 1972, which was characterised by a national planning system. Thus, through various development 
plans designed and implemented within ten-year frameworks, the ambition was to create optimal 
conditions for rural sector development. This was to be achieved through a local population support 
system provided by the State’s technical services. 

As regards the intervention methods, despite the initial experiences of institutional 
decentralization (1961 and 1964 administrative reforms), this period was dominated by the 
development of, what could be called, “techno-centric and sectoral” approaches which rely mainly on 
the State’s technical services and foreign assistance, leading in practice to separate interventions in the 
agriculture, livestock and forestry areas. The content of these approaches was based mainly on the 
dissemination of technological packages, particularly as regards rent-generating cultures which were 
an essential part of the State’s budgetary receipts.  

The natural resource management organized by the State’s services amounted to the protection 
of some animal and vegetal species, the systematic classification of natural forests and the repressive 
rather than educational actions that they carried out. However, it must be noted that during that same 
period, a cooperative movement emerged and government services for rural organization were created 
in order to promote ongoing changes at rural community level. 
 

From the 1970s: the techno-centric approach gave way to the maximum productivity 
approach. This was the period of large development projects. Indeed, the State, making the most of 
the coming uranium boom and with the financial support of foreign partners, made far-reaching  
investment commitments in rural development through multi-sectoral and integrated projects.   
 

However, this option quickly showed its limits in practice as the, so called integrated, projects 
tended to integrate the resources rather than the actions and involve the State and its services more 
than the beneficiaries. Badly conceived, often badly integrated into classical intervention structures, 
these projects often had a short-lived impact and recurrent costs so high that neither the State nor the 
rural communities could cope.  

 
The 1980s decade: was particularly a period when government public policies and strategies 

that had been used up to that time were called into question This period was particularly marked by 
much thought and national debates, i.e. the national seminar on intervention strategies in rural areas 
(Zinder, 1982) sanctioning a turning point, the national debate on desertification (Maradi, 1984) which 
resulted in a national commitment to fight desertification, the national debate on livestock (Tahoua, 
1985) which, over and above the action plan it puts forward, recommends a specialization of agro-
ecological zones, research to ensure the security of breeders and the development of animal production 
sectors.  
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As regards the approaches, this period also coincides with the advent of a social development 
theory which prescribed the direct involvement of populations according to the principles of 
"consultation, dialogue and participation". Implementing this new development philosophy meant, on 
one hand, calling into question the large sectoral projects and, on the other hand, adopting a rural 
micro-development approach, controlled by the populations. 

In promoting the direct participation of populations in the management of their own affairs, 
the social development approach relies on the creation of participatory structures and bodies working 
in a bottom-up approach. Thus we find: The village council for development (CVD) at the bottom, at 
village or tribal level, the local council for development (CLD) at district or group of districts level, 
the sub-regional council for development (CRSD) at administrative sub-division level, the regional 
council for development (CRD) at departmental level and the national council for development (CND) 
at the central State level. 

Moreover, in order to integrate all the rural producers (farmers, breeders and artisans) into the 
social development structures, rural cooperatives became one of the main bastions of this organization. 

However, if we can give credit to the principle behind social development for bringing 
consultation and dialogue to populations who were not formally involved previously, the participatory 
structures and bodies were hijacked and came under the control of some influential key figures 
interfering with the achievement of noble objectives such as participatory democracy, decentralization 
and accountability of ordinary people. Thus, the plurality of political and administrative offices at 
traditional and decentralized levels gave them a prominent position which, together with the way the 
authorities work led to a distortion of the participatory process. 

From the 1990s to now: Politically, this period was marked by the country’s return to a 
normal constitutional life following the changes introduced by the 1991 national conference. Indeed, 
over and above the adoption of a constitution by referendum and in accordance with the spirit of the 
National Conference, which was supposed to be both an educational tool and a break with the past in 
political and economic development, this period was particularly good in that it saw the completion 
of several strategic reforms, most of them directed towards rural issues. Among these reforms, we 
note in particular those introduced by: 

 Ordinance 92-030 of 8 July 1992 concerning “the guiding principles of a rural 
development policy for Niger” advocating, among other things: (1) increased producer 
participation and accountability, (2) the redefinition of the State’s role for maximum 
efficacy, relying on new private economic operators on one hand, and, on the other hand 
the rural milieu's structure of groups, associations and cooperatives linked by economic or 
real common interests and a solid financial basis18. 

 Ordinance 93-015 of 2 March 1993 concerning “ the guiding principles of the rural 
code”, which, in accordance with the National Conference, and for the first time, lays the 
foundation of a genuinely homogenous legislation concerning rural land. Concretely, this 
text not only “establishes the legal framework for farming, forestry and pastoral activities 
as an integral part of land-use management, environmental protection and human 
promotion" but also “ensures the security of rural operators by acknowledging their rights 
and promotes development by organizing the rural world rationally”19.  

Several additional texts such as the law on “ the Niger water regulations” and the law on “Rural 
Cooperative regulations” came later to specify and strengthen this body of rural legislation. 

 It is also during this period that decentralization was first perceived in terms of three 
standpoints; strengthening the country’s emerging democratic process, increasing the 
populations’ involvement in local development and promoting good governance. 

                                                 
18 Extracted from the document entitled “the guiding principles of a rural development policy  for Niger” page 
25. 
19 This is largely a repetition of the content of Ordinance 93-015 first article. 
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As regards these approaches, this period, following on the grand debates of the 80s and trying to 
capitalize on its achievements, promotes the rural approach as the new intervention strategy. This 
approach, which is in keeping with the decentralization process, gives populations responsibility for 
their most essential problems, relying,  in particular, on ongoing local dynamics and implemented 
through grass-roots community organizations with the support of partners for development. 
Finally, this is the time of the first specific legislation concerning  fisheries  with the Law 98-042 of 
07 December 1998 which established the first outline of the legal framework for all fish-related 
activities.  
5.4.  The fisheries sector strategic frameworks and their design methods 
Until the end of the 70s, the fisheries sector, despite its social and economic function, was never 
specifically planned nor integrated in the national planning system which prevailed during the first 
decades of the post colonial State. During this period, the fisheries Administration's activities were 
still attached to the Directorate of Water and Forestry and were limited to the control of river traffic 
(Niger river), the census of the fishers and their tools, the statistics (essentially at river level) and the 
fish-stocking of a few ponds (SFLP document, 2004). It is only from 1979 onwards that, for the first 
time, national planning took into account the fisheries and aquaculture sectors' activities, particularly 
within the framework of the economic and social development Plan (ESDP, 1979-1983). 
This emerging interest for planning this sector continued from the 1980s onwards with the first 
intervention attempts based on some pilot projects, generally around the Niger river, and, in some 
cases reaching out to inland water bodies. This is particularly the case of the “Fisheries Development 
Project” (UNDP/FAO/NER/79/018) signed in 1981 between the Niger government, the FAO and the 
UNDP, whose initial objectives were to organize the fishers of the Niger river and improve their 
techniques in order to increase production. It is also the case of the “Pilot study for the development 
of floating cage aquaculture in the Niger river” also initiated in 1981 by the Niger government with 
the financial help of the French Cooperation and the CIRAD. Finally, another intervention worth 
mentioning is that of the "Project for Training and Equipping Fishers" undertaken from 1989 to 1993 
and funded by UNICEF, which concerned the Niger river and inland water bodies such as Tabalak 
and Madarounfa. 
All these interventions, although certainly of a human dimension and located at village or inter-
village levels, were nonetheless carried out directly through the relevant decentralized State technical 
services acting in the name and place of the beneficiaries. Despite the opportunity offered by the 
Social Development institutions, which were then presented as popular participatory structures, the 
“real and effective involvement” of populations in decision-making and action management was 
unfortunately a failure.  
From the 1990s, this system evolved through a new generation of development projects whose 
approach and actions focused on community-based management with increased responsibility of the 
local actors. Indeed, taking advantage of the new democratic context which followed the National 
Conference and of the opportunities created by the new legal and institutional framework governing 
the rural sector (guiding principles of a rural development policy for Niger, rural code …..) and also, 
of the firm intention of the government to transfer some of the responsibilities to local communities 
within the decentralization project, most partners who were supporting Niger in its development 
policies made major changes in their rural intervention approach through new programmes and 
projects essentially based on direct local actor involvement (through community structures) and 
resolutely chose a more participatory and inclusive management option. 
These new programmes supporting and supported by “local management initiatives”, in other words, 
coming from the populations are markedly different from past approaches with their “series of 
activities” carried out by the State's technical services. In their philosophy, these second generation 
programmes and projects are totally in keeping with the new dynamic approach, the so 
called “rural approach” which tries to “kill two birds with one stone", using this common 
expression that is: Promote local development by introducing new socio-economic, 
organizational, political and environmental behaviours at local community level, whilst preserving 
natural resources and the environment from the populations’ predatory actions. 
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Various actions covering various aspects of the fisheries sector from studies (BID, 1993-1994) to 
aquaculture development have been carried out by some bilateral and multilateral partners through 
projects such as (1) the Development of extensive aquaculture (FAC, 1991-1992), (2) the 
Matamèye aquaculture project (AFVP, 1992-1996), and (3) the Fish-stocking project of the Rouafi 
pond (PPODR, World Bank, 1993-1998). 
Several other innovative experiments have been carried out within the framework of various 
Projects and development Programmes for the rural sector and in line with the three objectives of 
decentralized natural resource management, local governance and poverty reduction. For example, 
in the fisheries sector, the experiments of Tafouka and Rouafi, in the regions of Konni, of Tabalak 
in the Department of Abalak, or else of the women fish traders of the periphery (city) of Niamey, 
all focusing on the exploitation and the development of some water bodies, within the framework 
of community projects, with the support of the Sustainable Fisheries Livelihoods Programme 
(SFLP).  
During this last decade and in direct partnership with rural communities, several other partners 
have developed various activities in the fisheries and aquaculture sector, such as the PAIGLR and 
the PADEL Gaya which have successively been involved with aquaculture activities around the 
Albarkaïzé pond and many other water bodies in the area, with the support of the Swiss 
Cooperation in Niger. Or they have developed actions that could have a positive impact on the 
environment of the fisher communities.  This is an opportunity to mention the interventions from 
the Community Action Programme (CAP) funded by a donation through the World Bank and the 
GEF which, as part of the support it is supposed to bring to decentralization, supports some 
income-generating activities undertaken by local actors - fisheries activities included- or else 
strengthens their capacities. 
The President of the Republic's Special Programme, developed within the framework of the 
Highly Indebted Poor Countries (HIPC), also aims to improve the condition of the poorest 
members of society through numerous and various micro-undertakings promoting rural 
communities including the fisheries sector. 
Other experiments in this domain to be mentioned are those of the sub-districts undertaken by the 
LDSP (Local Development Support Programmes) with the joint support of the UNDP, the United 
Nations Funds for Equipment and the Belgian Fund for Survival. Within this framework, several 
activities have been developed for the benefit of rural communities, irrespective of the sector of 
activity, ranging from organizational support to the promotion of income-generating activities, to 
actions for capacity building and to setting up socio-economic structures. Also within the 
framework of this project, the Bosso sub-district has had to finance fishing operations presented by 
fishers and to run awareness raising adverts on bad fishing practices on their district radio 
channels.  
All these different experiments have one thing in common: their community-based approach 
relying on the issues, resources and know-how of local actors to build a new start and set a 
different course for development away from their present situation. The achievements to be noted 
are the physical results, the purchase of more appropriate fishing gear which reconciles the issue of 
rational and sustainable resource management and the tyranny of present needs, the numerous 
capacity building actions and the multiform support as regards income-generating activities.  
One of the noticeable achievement of these dynamics is, without a doubt, the consolidation of the 
rural self-organization and self-promotion process which was not the case with previous 
approaches.  Thus, the fishers are, in most cases, starting to organize themselves into cooperatives 
and even into associations in order to better defend their interests. 
Finally, the new power and skills gained by the communities within the framework of these new 
approaches mark an important evolution in the rural intervention methods which all local actors 
recognise.  

 

5.5. FISHING AND SUSTAINABLE DEVELOPMENT. 
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Exchanges between countries, as regards the reflection process and the action on environment, 

particularly through the work of the Commission for Sustainable Development, give a global 
dimension to environmental problems. Such international awareness led to the United Nations 
organizing the Rio de Janeiro Earth Summit in 1992.  The most spectacular results of this summit were 
the consensus of opinion on the global action plan: Agenda 21, the signature of the  United Nations 
Framework Convention on Climate Change (UNFCCC), the opening of intergovernmental 
negotiations on the United Nations Convention to Combat  Desertification (UNCCD), the Convention 
on Biological Diversity (CBD).  
 

At national level, the impact of the new international context led to the design of the National 
Plan for Environment and Sustainable Development (PNEDD) and to the creation of a coordinating 
body, the National Council for Environment and Sustainable Development (CNEDD). Nowadays, the 
National Programme of Action for the Fight against Desertification and the Management of Natural 
Resources (PAN-LCD/GRN), one of the priority programmes of the PNEDD, is the national reference 
as regards fight against desertification and natural resource management including fisheries. However, 
when the Rural Development Strategy (RDS) was adopted by decree n° 2003-310 on the 14 November 
2003, it became the sole reference point for State policy towards the whole of the rural sector 
including fisheries.  
 
VI. DESCRIPTION OF THE NATIONAL POLICY FOR  FISHERIES CO-MANAGEMENT 
(DECENTRALIZATION IN FISHERIES) 
 

 Summary of the general decentralization Process and role of the  various levels 
Although the question seems relatively new as the debate is quite topical, decentralization is 
paradoxically an old issue in Niger. It started when the country became independent with the 1961 
and 1964 reforms respectively (law 61-50) and (law 64-023) in line with the double objective of 
moving away from the State’s colonial administrative system and of involving the populations in the 
management of public affairs. This first generation of administrative reform directed towards 
decentralization put into place the municipal and sub-division Councils assisted by consultative and 
executive commissions that were a first step towards popular participation in the management of 
local affairs. However, as it evolved, this process although well under way during the First Republic 
suffered from political upheaval and economic and financial difficulties met by the country. The 
present reform, having learnt from the first uncompleted attempts started as soon as 1961, capitalizes 
on and generalizes the principles set up by the national Conference in its current system. 

 
Following the relevant recommendations made by the 199120 National Conference and taken up again 
by the ensuing Commission, the decentralization process that has begun is based on very noble 
objectives such as a deep-rooted democracy, the responsibility of  grass-roots community to manage 
their development and the promotion of a new type of governance in the rural milieu. On account of 
which, it had to work through a tri-dimensional approach which includes: (1) an administrative and 
political dimension through reorganizing the administrative map and transferring some of the State’s 
power to more operational local levels (local authorities), (2) a social dimension particularly through 
devolving some responsibilities to non governmental actors (NGOs, associations, unions and various 
civil society organizations, (3) an economic dimension with the emergence of a private sector due to 
deregulation and the withdrawal of the State from so-called competitive sectors. 

 

                                                 
20 The National Conference from 29 July to 3 November 1991,  was a political forum which brought together 
1,204 delegates representing all the driving forces in the country, for the most part, union members and students. 
This self-proclaimed sovereign assembly ended by setting up a transitional government, to whom they gave a list 
of recommendations relating to the urgent reforms to be undertaken during the two years that this transition 
period was supposed to last. 
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Generally speaking, this process is part of a global context marked by a socio-political opportunity 
with the advent of an integral multiparty system and the formation of several political parties (about 
thirty) which are active on the whole national territory, and the emergence of an association 
movement and civil society organizations which are attempting to gain responsibility for areas 
previously controlled by the State and its various organs.    
 

However, the economic and financial context for decentralization is extremely tense due to persistent 
cash-flow problems at the State level. Furthermore, the latter, subjected to the harsh conditions 
imposed by international monetary institutions whom they are trying to please, is under pressure to 
withdraw from all functions that support production and from the so-called competitive sector leaving 
it to private operators. Thus, since the implementation of Structural Adjustment Programmes (PASR), 
the State's room for manoeuvre has been greatly reduced so much that it has become unable to face up 
to its social obligations (health, education) and even its sovereign obligations (general running of the 
public administration), this has reduced its authority and credibility in the eyes of ordinary citizens and 
initiated a decentralization in fact if not in name.  

Indeed, as the State was gradually showing its difficulties to cope with often essential needs of its 
populations, dynamic organizations emerged within the communities that attempted to make up for the 
shortcomings of the State's services. This is particularly the case for Community-Based Organizations 
(CBOs) set up spontaneously by the populations or created within the framework of various rural 
Development Projects and Programmes. 
 

The social background of decentralization is punctuated by socio-political incidents which again call 
into question national unity. Indeed, the democratic opportunity and underlying freedom of expression 
have, curiously, let all sorts of contradictions and claims resurface, including those of a separatist and 
cultural identity nature resulting, in the North of the country, in an armed Tuareg rebellion who 
demanded a “federal sytem” or, failing that, a “highly decentralized system”. 

 

Despite these constraints, the State pursued its decentralization process by redefining the 
administrative map of the country with new elements such as the division of the national territory into 
local districts which then constitute the base of a pyramid with the region at the top. In practice, this 
makes the local district the main entry point into Niger’s decentralization process. This led to an 
administrative and territorial architecture with three main entry points: a regional entry point at the 
top with eight (8) regions, an intermediate entry point at departmental level with thirty six (36) 
departments and a base entry point with the creation of 265 local districts, of which 52 are urban 
districts and 213 are rural districts and which coincide with the distribution of traditional entities - the 
sub-divisions- in sedentary farming areas and the groups in nomadic pastoral areas. The design and the 
adoption of an important legal corpus to support and implement the effective running of decentralized 
entities is also a testimony to the will of the State   

Among the relevant elements of this legal framework, we note: (1) the free administration of local 
authorities, (2) dual decentralization and devolution, (3) integral local district jurisdiction respecting 
territorial limits of traditional entities, (4) progressive implementation of other decentralization levels 
such as regions and departments, (5) elections to appoint local authorities’ executive bodies, (6) 
option to control legality a posteriori in order to supervise the relations between the State and the 
local authorities, (7) the principle of autonomy and identity at each and every authority level.  This 
legal mechanism also demonstrates a major evolution concerning transfer of competencies giving 
regions, departments and local districts the "clause of general competence", and also linking any 
future transfer –of resources and/or competencies- to the double principle of subsidiarity and 
concomitance.    
 

This legal corpus is important as regards its texts and their scope in terms of good governance. It is 
also open and inclusive as it allows:  
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(1) the involvement of the traditional leadership in the new local setting: This is the originality of the 
Niger model of decentralization and local management. Taking into account both the need to preserve 
traditional structures and the need to promote conditions for a democratic and plural management of 
local affairs, the Nigerien law has integrated the traditional leaders into the local institutional system 
making them “ex-officio members of deliberative bodies of local authorities with a consultative role”.  

 

(2) taking into account the Gender dimension with the law 2000-8 of 7 June 2000 which introduces a 
minimum 10% quota of one or the other sex in the make up of the local authorities’ deliberative 
bodies. This stipulation, although modest in other contexts, can be seen as a victory if not a significant 
progress which has to be noted in a society where power, especially local, is still greatly perceived as 
an exclusive male competence and attribute.  

(3) the partnership which is central to internal dynamics (local participation and dialogue between 
local authorities and social actors of the milieu) and external communication through inter-district 
cooperation and decentralized cooperation. The law on decentralization gives regions, departments 
and local districts the possibility to create frameworks within which dialogue and action with other 
public or private structures becomes possible (NGOs, associations and various rural organizations) - 
all present locally.    

The three levels of local authorities that have been created (regions, departments and local districts) 
have legal status and financial autonomy. This financial autonomy is guaranteed by the conditions 
built by the legislator into the budget framework which relies on the following five main sources of 
funding:   (1) local authority taxation; (2) State taxation passed to local authorities; (3) revenues from 
transfers of property and portfolio; (4) borrowings; (5) State subsidies, lending funds and support. 
The Law 2002-17 which defines the financial regime of local authorities gives an exhaustive and 
impressive list of taxes and levies which are potential resources for regions, departments and local 
districts. 
However, despite its apparent consistency and relevance, this financial system remains a cause for 
concern and worry as regards its capacity to guarantee the real autonomy of local authorities, in 
particular concerning the level of material poverty of most rural local districts and the weight given 
to the State in its funding mechanism. In practice, it will be difficult to mobilize funds at local level 
given the context of extreme rural poverty, but a trend towards financial and tax recentralization can 
be observed, in particular as regards previous taxation transfers. In any case, the autonomy of local 
authorities, particularly those in rural areas, will be relative and relational and will certainly need 
strong support from local and foreign partners.    
Institutionally, this system is based on three decentralization levels giving responsibility to 
populations at regional, departmental and local district levels. From now on and as such, they will be 
managed by deliberative and executive bodies made up of members who are democratically elected 
by universal suffrage. Devolution also occurs at three levels (region, department and sub-division) 
where the State will be present alongside the populations through its nominated representatives 
(regional governor, prefect and sub-prefect) and also through various devolved services. 
Hence, as deliberative bodies, the regional, departmental and local district councils, headed by 
executive members (council presidents) will henceforth be responsible for regional and local 
development.  To that effect, the law gives them important powers, particularly through the general 
competency clause mentioned above, stipulating that the region, department or local district can, 
through their deliberative bodies, seize any question of interest at their respective level and deal with 
them as long as the law does not expressly forbid it. Furthermore, the law has established a link 
between elected regional, departmental and local district representatives on the one hand, and the  
State’s representatives (governors, prefects and sub-prefects) on the other hand, entrusting the latter 
with the power to supervise and assist the former. 
Thus, governors, prefects and sub-prefects a posteriori verify the legality, but not the relevance, of 
the actions undertaken by regional, departmental and local district authorities. Also, they have the 
duty to assist the latter if needs be, through a subsidy and advice/support system. To that effect, the 
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law gives local authorities the possibility to present requests to the State’s representatives and to gain 
access to the State’s decentralized technical services within the framework of their development 
programmes, through a convention mechanism signed between the decentralized authority and the 
relevant State representative. 
Also, as regards regional and local development, the law has created the conditions for group 
dynamics, giving local authorities the possibility, through their deliberative bodies, to create 
frameworks for dialogue with all the local actors. Along the same lines, “the councils for two or 
more regions, departments or local districts, can decide to regroup the authorities they manage in 
order to achieve useful inter-regional, inter-departmental or inter-local district objectives" (law 2002-
12).      
 

However, this mechanism remains largely theoretical as only the local district level is currently 
operational in terms of decentralization; the regional and departmental authorities having been put on 
the back burner at this early stage of the process. This means that the Niger decentralization system is 
founded essentially on the local district at this stage of its implementation. Being close to the citizen, 
“it has to ensure that those public services, which do not come under the State, the region or the 
department  because of their nature or importance, satisfy  the needs of the populations” (law 2002-12 
). Geographically, it regroups several villages and tribes and coincides territorially  with traditional 
entities. The local district is therefore positioned in a way that makes it both a local development 
framework and a forum for the expression of grass-roots democracy. 

Finding its legitimacy in elections (election of deliberative and executive bodies by universal 
suffrage), it has an autonomy of decision and action defined by the decentralization system, based on 
“the clause of general competency” which in turn relies upon the classic notion of “own affairs”, the 
subsidiarity principle and the concomitance principle in the transfer of responsibilities. Clearly, the 
competencies and actions of the local district are widespread, at least in theory. At national level, as 
mentioned above, it is part of a global decentralization system (designed on three levels, region, 
department and local district) whose implementation has been postponed for purely practical reasons. 

At local level, the space allocated to local authorities was not previously unoccupied. Power 
structures already existed (power of prefects and sub-prefects representing the State as well as the 
power of traditional leaders). It is also a space where decentralized technical State services intervene. 
But in particular it is a space for other types of action by many other autonomous actors 
(associations, national and international NGOs and many rural organizations spontaneously set up by 
the populations, or created within the framework of various development projects and programmes), 
which the local district management bodies cannot ignore.  
This means that the local district is being set up in a landscape already structured by traditional 
power and State decentralized services (State representatives and technical services) which until then 
have been used to exert authority. It is moreover a landscape inhabited by local development 
protagonists (communities, associations, NGOs, projects…. etc.). These are often strongly implanted 
with a long history; they may well be more experienced and often have more resources at their 
disposal than the local districts. 
In such an institutional landscape at local level, which will grow stronger with decentralization, the 
local council and especially the mayor who is the executive officer, must demonstrate their openness 
and their readiness to cooperate in local affairs, especially in a context where three challenges have 
to be immediately and satisfactorily addressed: (1) assume the responsibilities of their posts in order 
to become genuine development actors, which implies strengthening their financial and technical 
capacities; (2) establish between them and their various administrative and technical partners an 
efficient collaboration system; (3) find their own place in relation to other development actors, 
without necessarily neutralising or supplanting existing initiatives and capacities, in order to devolve 
responsibility to the most relevant actor in the spirit of subsidiarity.    
Obviously, as other local authority levels have not been effectively set up (regions and departments), 
the system cannot operate properly and this interferes considerably with the whole harmony of the 
framework in terms of assuming the transfer of responsibilities planned by the law. With the absence 
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of decentralized authorities at the other levels, the State national representatives (regional governors 
and departmental prefects with supervising authority over decentralized authorities) have to take on 
the role of interface, and have, despite decentralization, a prominent role to play in regional and local 
development.    

 
In fact, the decentralization project, which is itself at the junction of several institutional reforms (rural 
code, organization of the rural world, traditional leadership, natural resource management, forest 
taxation and water management …), operates within a new and open context, which, in terms of public 
management, proposes a radical change through the multiplication of decision-making centres and a 
new definition of the roles and missions of the State, and especially a distribution of power between 
the State, the local authorities, tertiary sector organizations (associations, NGOs and various civil 
society organizations…. ) and the emerging private sector. Despite its delayed effective 
implementation, this will lead to a transformation of the State’s administrative system. 
 

6.2. CASE STUDIES. 
Despite diverse participatory development experiences over recent years in the rural sector in 
general, those structured around fishing activities are unfortunately very few. This is why, in the 
present study, we will look at those that appear to be the most promising and are the most frequently 
mentioned by official services (Directorate of Fauna, Fisheries and Aquaculture, Fisheries and 
Aquaculture Division). These are the experiments of Tafouka, Rouafi and Tabalak undertaken 
around the local water bodies with the support of the Sustainable Fisheries Livelihoods Programme 
(SFLP) through two community projects. In the  three cases, they are local co-management 
initiatives fitting perfectly within the intensified fisheries programme which aim to intensify the 
fisheries production of small water reservoirs through their protection and their re-stocking with 
fingerlings or brood stock.  
These various interventions aim at: (1) the protection and the restoration of the aquatic ecosystem 
through anti-erosion actions (CES/DRS) followed by plantations along the banks and in the 
catchment basin in order to sustain the fishing activity, (2) the development of and the management 
through cooperatives, training in ecosystem protection and restoration techniques and practical 
literacy campaigns to dynamize fisher and trader institutions. 
The main idea underpinning these interventions was to use the aquatic environment as a main entry 
point to create a dynamic situation that would lead to improving fisher community livelihoods. Using 
this approach which aims first and foremost at the sustainable management of natural resources, the 
SFLP puts the local communities at the heart of its strategy, the rivers at the centre of its 
interventions and tries to make them a factor of economic and social development for those 
communities. 
By promoting direct community accountability, and giving them the opportunity to express 
themselves, the SFLP in line with the requirements for local development and good governance, 
tried to create the conditions to transform what is a project for the sustainable management of local 
water bodies into a real development programme driven by the most relevant local communities. 
In practice, the community dynamics which have arisen for rural fisheries resource management are 
based on: (1) the definition and the implementation of access regulations to fisheries; (2) the 
identification of closed and open fishing seasons; (3) the building of tanks to stock fish (fingerlings) 
in dwellings; (4) the loading of these tanks with clarias sp fingerlings when ponds run dry (May, 
June, July); (5) feeding the fingerlings with bran, cereals, food leftovers etc. and the weekly renewal 
of tank water; (6) stocking ponds with fingerlings from tanks after they have been filled by rainwater 
(July - August); (7) protection measures of the catchment basins (Document SFLP, December 2004). 
Most of the actions within this framework have been undertaken in partnership between the new 
community organizations (cooperatives and local associations of fishers and traders), the State’s 
local technical services (fisheries and aquaculture departmental services in connection with fisheries 
central services) and local authorities which often support local actors whilst carrying out operations 
planned in their local budgets.  
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What must be noted here in terms of progress, is a start, maybe timid but a start, in the structuring of 
fisheries actors into organizations such as fisher groups and cooperatives, trader cooperatives, as the 
cooperative sector benefits from a more liberal legal framework following the adoption of a new law 
on the regime of rural cooperatives (Ordinance 96-067 of 9 December 1996). 
Therefore some achievements can be mentioned, in particular:  

(1) first and foremost the organizational dynamic created which helps fishers and rural communities 
in general, to take their place on the local socio-economic and political scene, through the 
development of groups, fisher or trader cooperatives and associations to better defend their interests. 
This democratic dynamic, which emerges around the village water bodies, is becoming more and 
more deeply-rooted through public debates during general rural assemblies and other periodic 
meetings of local cooperatives and associations, where actors coming from one or several rural areas 
meet up, deliberate together, design projects that they negotiate, implement and follow with growing 
precision and skill from one year to the next.  

One of the characteristics of this approach which deserves to be mentioned is its open and inclusive 
aspect which has perfectly integrated the gender dimension and allowed a greater involvement of 
some of the social groups (women and young people) who did not use to have any influence on 
decision-making even though these decisions concerned the general interest of the community.   

(2) this has led to a local decentralized  fisheries and natural resources management dynamic  by 
rural communities through their most representative organizations. This is the case throughout the 
decision-making process, where fisher organizations define and implement together the fisheries 
access regulations and, in the same conditions, identify and fix the closed and open fishing periods. 
This demonstrates a real commitment to local governance and to alternative and preventive 
management of the conflicts related to the access and exploitation of rural natural resources. 
(3) The individual initiatives from pioneer rural operators who breath new life into whole rural 
areas through their innovative behaviour and their commitment to the sustainable resource 
management. This is very much the case in Tafouka where there is a trend towards diversifying the 
population's sources of income through the production and the sale of young forest and citrus plants 
with new private garden nurseries also dedicated to the sustainable management of the environment. 
(4) The strengthening of technical, organizational and institutional capacities at individual and 
collective levels of community members and the improvement of the community’s income through 
increased fish-storing capacities, increased retail price of smoked fish in the order of 30% because of 
improved quality and credit (case of Tafouka). 
(5) but beyond this concerted management dynamic introduced and now ongoing at village level, the 
main action of local governance in the domain of natural resource management is this new 
behaviour observed in these targeted populations who collaborate closely with State surveillance 
services and play an increasingly important role because of their proximity. At this level, interviews 
with relevant administrative services (Directorate of Fauna, Fisheries and Aquaculture, Fisheries and 
Aquaculture Division) show that, today, most of the offences are observed, recorded and notified to 
official services by the populations themselves. Thus, from an essentially governmental conservation 
system based on repression and bans, the positive involvement of rural communities has led to the 
emergence of a participatory natural resource management system involving local environmental 
services, community organizations and local authorities. 
These consultation mechanisms, currently limited to some rural areas similar to the ones mentioned 
above, could spread and grow if they took advantage of the incredible social and human assets of the 
fishing communities in Niger. Indeed, the traditional practices concerning water management and 
access to resources, the know-how of rural communities and their deep knowledge of the resource 
are assets that ongoing experiments in the development of the fisheries sector could capitalize on.  
But developing these mechanisms supposes a real strategy for strengthening the organizational and 
institutional capacities of rural communities which are still insufficient despite the relative success 
recorded as regards democratization and increasing areas of freedom (freedom of association 
stipulated and guaranteed by the Constitution). It has to be noted that particularly at this level, there 
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is no reference framework in terms of definition and implementation of a national policy in fisheries. 
This is not likely to dynamize this sector which could bring a significant contribution to the key area 
of poverty reduction. 
However, with the ongoing development of the Fishers Association of Niger (APN) covering the 
whole national territory through regional, sub-regional and local district representations and, 
especially with the institutional reforms introduced within the framework of national 
decentralization, the fisheries sector could emerge from  the marginal position it has been given in 
national policies.   
The Rouafi pond is about twenty kilometers from the town of Birni N'Konni where development 
actions were funded by the World Bank through the Small Rural Operations Project (PPODR) in 
1994-1995 .These actions increased production fourfold from 11 to 46 tonnes in the first year of 
exploitation. 
At regional level, investments made by CWS-OXFAM, UNICEF, the Dutch Cooperation, the 
German Cooperation and the authorities from 1976 to 1995 reached 50,518,335 CFA francs. 
Regional fish production has risen considerably. The average yearly volume went up from less than 
50 tonnes to 773 tonnes from 1990 to 2001 (Harouna T. and Na-Andi Mamane T., 2002). 

 

The support given to community initiatives for fisheries resource management (Small Rural 
Operations Project, Community Projects of Tafouka funded respectively by the World Bank and the 
Sustainable Fisheries Livelihoods Programme) has revealed the important potential offered by 
intensified fisheries within the framework of using co-management to fight poverty, food insecurity 
and malnutrition. 

 

Table: Economic and financial profitability of management actions 
in the region of Tahoua 

 
Sites 
 
 

Production (tonnes ) Cost of 
management 
Investment  
CFA Francs) 

Production value     
After management 
(CFA Francs) 

 
Before 
management 

After 
management  

Rouafi 11 40 3.311.000 10.500.000 317 
Region < 50 773 50.518.335 135.304.165 267,8 
Source :  Harouna Talatou and Na-Andi Mamane T (2002) 
 
VII. UNDERSTANDING OF THE RELEVANT POLICY PROCESS FOR FISHERIES 

CO-MANAGEMENT. 
 
As mentioned previously, decentralization is organized on the basis of a transfer of competencies and 
resources from the State to other decision-making authorities such as the local authorities, non-
governmental organizations (associations) and even the private sector. Obviously and logically, this 
should transform its missions, responsibilities and resources (human, financial and material). But 
especially, it should lead to the reorganization of its administrative system and its national 
redeployment through devolution bringing it closer to local authorities and the ordinary citizen within 
the framework of its new missions of control and regulation. 

 
In Niger and the rural sector in particular, this issue has been at the heart of the reforms 

undertaken since the beginning of the 1990s which advocated “to redefine the roles and missions of 
the State, in order to promote the emergence of private economic operators and a development 
administration, underpinned by a restructured rural milieu with groups, associations and cooperatives 
built on economic linkages or true common interests and on a strong financial basis” (ordinance 1992-
30).  
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More generally speaking and along the same line, the Constitution –clause 127- upheld 
devolution as one of the basic principles for organizing and running the State’s civil administration in 
order to strengthen the competencies and the capacity of the State’s local services so that they are 
more committed to their local partners within the framework of the development policies defined and 
implemented locally. It is also one of the conditions which could lead to a responsible and equal 
dialogue between the State, which wishes to implement national policies and its partners, with in the 
first place, local authorities and civil society organizations (NGOs, Associations and various unions.)  

 
However, despite this legal readiness and the opportunity given by the global context of a 

country that seems very favorable to reforms, concrete devolution measures within the government are 
very timid and this is probably due to the delay observed in the implementation of decentralization. In 
fact the debate has focused on the definition of the national pattern and of the legal corpus which was 
going to govern the running and the management of future entities, resulting in further delays for 
implementation. 

 
However, with the first local elections of 24 July 2004 and the recent establishment of local 

districts, the State, through the High Commission for administrative reform and decentralization 
(HCRAD) has started a first study and the result should lead to a pilot project of a “Devolution Chart” 
in Niger to be submitted to the authorities. This document, whose provisional draft has just been 
proposed, sanctions “devolution as a general rule for the distribution of responsibilities and resources 
between the various levels of the State’s civil administrations, sets out the respective competencies of 
central administrations on the one hand and of each devolved level on the other hand” (Provisional 
Report, HCRAD, 2005). Hence, central administrations are to design, run, guide and control at 
national level whilst the decentralized State’s services are to implement, run and coordinate the 
operations.   

 
Whilst awaiting the adoption and implementation of this global system at national level, the 

Ministry for Water, Environment and Fight against Desertification, currently in charge of the fisheries 
sector, is being reorganized and the content of this reorganization has just been adopted by the decree 
2005-081 of 22 April 2005. This creates a national Directorate specifically responsible for Fisheries 
and Aquaculture which represents significant progress for this long time marginalised sector. If this 
internal restructuring cannot really be directly attributed to the ongoing administrative decentralization 
process which is only starting to be implemented, it has some bearing on the organizational 
mechanism which has affected the sector and the rural sector, and which is in line with the global 
decentralization process.  

 
Hence, through the joint action of the State and its bilateral and multilateral partners within the 

framework of various development Projects and Programmes, new actors, relatively well organized 
have emerged. The State has to manage these new actors and strengthen their capacities and in order to 
do this, has to restructure and reorganize its administration in the country. This sector has obviously 
been acknowledged institutionally, but it is difficult to assess to what extent, in terms of budget 
allocation and staff decentralization, at this stage of the reform.    

 
Furthermore, the recent adoption of a new autonomous status for the environment managers 

responsible for the fisheries sector is another institutional measure aiming to promote improved 
management of fisheries actors through their most representative organizations.   
 

VIII. BACKGROUND FOR GOVERNANCE AND ITS IMPACT ON POLICY AND 
POLICY STATEMENTS ANALYSIS 

 
 The decentralization pattern and the role played by each actor will have an important impact 
on the way in which public policies are designed. At the moment, decentralization has not been 
effectively implemented.  But if it goes according to plan, public policies will be based on population 
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requirements. The fishery actor surveys that have been undertaken have clarified the situation and the 
changes required to improve fishing community livelihoods. 
 
Are local governance principles applied within the context of fisheries resource management? This 
question will be dealt with in this section. The analysis, starting from the authorities and the actors, 
will determine: who decides as regards the management of fisheries resources, who benefits from the 
resources, and finally what are the main problems or obstacles to governance. We think that these 
questions summarise the issues stated in the objectives of this study. The analysis of the responses 
collected from the various actors we met during our field trips gives the following: 

 

8.1.   A strengthening of the control by traditional authorities on fishery resource management 
rights.   

The management of the sector represents important political issues as regards decision-making and the 
implementation of these decisions. The traditional management system is deeply rooted in the local 
culture and currently dominates State laws and policies as regards access and natural resource 
regulation. Sub-divisions leaders control the access to fisheries resources and regulate the related 
conflicts.  This leaves only limited room for manoeuvre by decentralized and devolved State 
authorities in the decision-making process. The role of devolved bodies is much more limited to 
regulation than to the use of the resource. Collecting taxes and granting fishing permits, to the great 
displeasure of the fisheries value chain actors who feel they are falling victims to coercive practices 
dictated by laws and regulations21.  While the traditional leaders, benefiting from the decentralized and 
devolved local authorities’ benevolent complicity, implement unofficial rules and collect taxes at 
every level of the value chain, collection of fishing rights, water body sales22 and this, in blatant 
violation of legal and regulatory texts.   

The tensions linked to fisheries resources are practically non-existent. However, the unfair promotion 
granted to a privileged few, what is more foreigners, through the sale of water bodies could exacerbate 
clashes as the productive pool shrinks away.  

8.2.  Low capacities of local authority institutions to take on an effective role in the 
decentralized management of resources. 

Local authorities only exist formally. They do not yet have the power nor the resources to take on an 
effective role in the decentralized management of natural resources. The transfer of management 
responsibilities has not, so far, come with the concomitant transfer of financial and human resources. 
The local authorities’ councils have, so far, been unable to define equitable development plans and 
systems, to formalize the rights of all natural resource users, to negotiate with the State representatives 
the possible experimentation of new management systems based on social consensus through 
agreements and compromises involving all the actors capable of establishing the principles of good 
governance. This is why development partners have considered it useful to emphasize the process of 
change in their approach, whereby the roles and functions of institutions, particularly the local 
districts, could be defined23. 

The priority under this approach is to consolidate existing institutions and organizations and/or those 
planned by the law (specialized local district commissions responsible for: planning rural development 
activities, managing natural resources, property estate and regional development, budget .....).  
                                                 
21 For example, for a 20-tonne-vehicle, nearly 20,000 naira are collected illegally and 13,000 naira on a 10-
tonne-vehicle i.e. respectively about 80,000 and 52,000 CFA francs. The actors responsible for these illegal 
collections are: The representative of the sub-district leader , members of the police and the security forces, the 
sub-district leader, the village leader, the fishers’ Union, officials from the Water, Forestry and Customs 
services. 
22 A fisher pays between 200,000 and 300,000 naira for a pond on Lake Chad, on which he has the exclusivity of 
fishing.  
23 The activities of the PADL and PAC projects focus on the local districts, the lowest of the local 
authority levels. The other local authority levels, i.e. the region and the prefecture, are only related 
targets. 
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8.3.  Limited capacities of local communities to take on the participatory management of 
resources through organization, negotiation and action-based learning.  

The production value chain is poorly organized24 .The actors are organized in operational groups and 
face problems in the management of their assets and their resources: Low mobilisation of the 
members’ share capital, no operating tools (offices, equipment) and lack of qualified managerial staff.  
Limited capacities of civil organizations to take on the participatory management of resources through 
organization, negotiation and action-based learning. This prevents them from operating individually 
and/or collectively, and in accordance with good governance principles to stop the power being 
monopolized by local elites, organized structures such as the road and good transporters’ union.  

IX. RELATIONSHIPS BETWEEN ACTORS. 
 
The analysis of this legal and institutional fisheries framework shows that there is a variety of actors 
who can be divided into three categories distinguishing central actors from so called peripheral actors.  

9.1. As regards central actors, we will mention the State, acting through the Ministry for 
Environment and Fight against Desertification within which the Directorate for Fauna, Fisheries and 
Aquaculture (DFPP) responsible for designing, developing and implementing fisheries policies and 
strategies. Also, as in many other domains, the State has a key role in defining the legal framework of 
fish-related activities and in determining the roles and competencies of the various relevant actors.   

At ministry level, the division ‘Fisheries and Aquaculture” of the DFPP is in charge of: (1) 
implementing legal and regulatory texts in fisheries and aquaculture; (2) managing fisheries and 
aquaculture actors; (3) promoting fisheries and aquaculture development and management; (4) 
monitoring and coordinating the implementation of conventions, agreements and treaties signed and 
ratified by Niger concerning fisheries and aquaculture.  

At regional and local levels, the regional and departmental environment directorates (DRE) and 
(DDE), through their regional and departmental services for Fauna, Fisheries and Aquaculture, are 
responsible for implementing and monitoring fisheries policies and strategies defined by the State at 
central level on the one hand, and on the other hand to supervise operations at actor level. More 
concretely, their mission consists in: (1) supervising fishing communities; (2) disseminating new 
fisheries and aquaculture technologies; (3) implementing regulatory texts concerning fisheries 
protection and aquaculture promotion; (5) fisheries management; and (6) monitoring catches through 
fisheries statistics.   

At decentralized level, the mission of technical services is,  generally speaking, to implement 
governmental policy at their level of competency. More precisely, these services supervise 
populations, ensure compliance with laws and regulations, and give support and advice to rural 
communities. Regional and departmental services play the role of a transmitter in the sense that they 
collect information in the field and that information will serve to design, correct or complete central 
administrations' decisions and eventually, the government policy. However, these technical services 
who rarely go down to local district operational level suffer from the distance between them and rural 
actors, this distance being worsened by insufficient staff levels and insufficient resources, especially 
considering the extent of the areas of competency. 

9.2.  As regards peripheral actors, we must mention, amongst others, the new local 
authorities, particularly the local districts which will progressively extend their competency to 
fisheries and aquaculture; the fishing communities through their most representative traditional 
organizations; cooperatives and groups of fishers, transporters (vehicles, canoes), wholesalers and 
traders, NGOs and associations operating in the fisheries and aquaculture sector. All these grass root 
actors operate under the supervision and with the support and advice of the State’s technical services 
and in partnership with them.   
                                                 
24 During the field trips, a total of 5 Community-based Organizations (CBO) were interviewed. 4 
fishers’ associations, 1 federation of fishers’ organizations. See the complete list in the annex to this 
report 
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9.3. Next to these two large categories, there is a third group of actors constituted by: (1) 
sub-regional organizations such as the Niger Basin Authority (ABN), the Lake Chad Basin 
Commission (CBLT), the Inter-State Committee for the fight against drought in Sahel (CILSS), the 
West African Economic and Monetary Union (UEMOA), the Economic Community of West African 
States (ECOWAS); (2) international organizations such as FAO; or else management organizations of 
some international conventions ratified by Niger such as the Convention on Biological Diversity, the 
Ramsar Convention and the CITES Convention. All these supra-national institutional actors who act 
as partners, also operate at the State’s strategic level where they try increasingly to influence the 
decision-making process within the framework of public policies, but also at operational level with 
local actors where they are often responsible for some of the dynamics through various development 
projects and programmes such as the SFLP funded by FAO.  

 

Also, through habitat development actions (treatment of catchment basins, fight against 
invading plants and anti-erosive actions at plateau level), supporting actions (through training for river 
and water body users), organizations such as ABN, CBLT and FAO have more or less of  a direct or 
indirect impact on fisheries sector activities at the operational level. Equally, within their mandate 
(management and sustainable development of shared natural resources), these organizations have an 
obvious impact at the strategic level in defining  fisheries State internal policies and legislation. This is 
the case of the Convention on Biological Diversity, through the stipulations related to the management 
and the protection of species, the RAMSAR Convention, through the stipulations on the management 
and the protection of wet zones and their resources; and the CITES Convention concerned with the 
trade in endangered species, of the Code of Conduct for Responsible Fisheries (CCRF). Furthermore, 
the relevant stipulations of these conventions have to be selected and integrated in the internal 
legislation in order to strengthen the fisheries legal and institutional framework harmoniously. But a 
lot remains to be done in this area.. 

 
X. COHERENCE BETWEEN FISHERIES POLICY AND OTHER POLICIES. 

Compared to reforms and strategic frameworks: In parallel with political reforms and 
following the drop in the price of uranium which considerably reduced the State’s financial potential, 
since 1985, the country is committed to a process of economic stabilization and structural adjustment 
and to rethink its rural intervention strategies. Within this framework, several structural adjustment 
programmes have been negotiated with international financial institutions, particularly the World 
Bank and the International Monetary Fund (IMF). The mixed results of these various programmes and 
especially the support of all its bilateral and multilateral partners have led Niger, one of the poorest 
country in the world, to design, since 2002, a Poverty Reduction Strategy (PRS) defined by the 
government as “the unique strategic reference framework for State interventions in economic, 
financial and social matters" (PRS Papers). 

In the rural sector where this impetus for reform has been particularly obvious since the 1990s, several 
sub-sectoral strategies or policies have been adopted since the national Conference and the ensuing 
political transition. This is particularly the case for the sustainable agricultural growth Strategy 
designed in 1999, the operational food security Strategy and the national Strategy for irrigation 
development and collection of runoffs. The adoption of the Principles directing the rural code in 1993 
(Ordinance 93-15 of 2 March 1993), the setting up of a National Environment Council for Sustainable 
Development (CNEDD) in 1996 and the design of a National Environment Programme for Sustainable 
Development (PNEDD) can also be mentioned.  

But the most important reference framework for public policies in this area is certainly the document 
entitled “Guiding Principles for a Rural Development Policy in Niger” adopted by the government 
(Ordinance 92-30 of 8 July 1992) and based on four main strategic axes that is: (1) integrated natural 
resource management; (2) organization of the rural world, making populations aware of their 
responsibilities and changing the role of the State; (3) food security; (4) production intensification and 
diversification. 
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However, as the design and the implementation of these different sectoral strategies had not 
significantly improved the performance of this driving sector of the national economy, the 
government, from 2002, with the support of the World Bank and several other partners began a 
process to design a Rural Development Strategy. (RDS). This strategy is essentially “a unique 
reference and unifying framework for all interventions in the area of rural development” (RDS Paper, 
2003).  

Designed to give an operational content to the National Strategy for Poverty Reduction (PRS) in this 
sector, this was supposed to “reduce rural poverty from 66% to 52% by 2015, by creating the 
conditions for sustainable economic and social development to guarantee the populations' food 
security and the sustainable management of natural resources" (PRS Papers, 2003). Ratified by the 
government decree of 14 November 2003 (decree 2003-310), the PRS is currently the main State 
public policy covering the whole of the rural sector including fisheries. The participatory design of the 
strategy and sub-programme for fisheries and aquaculture followed on logically. The two documents 
are soon to be adopted by the Government.  
They focus mainly on: 
 
 

1) Promoting the organizational development of fisheries, the practical literacy of women, the 
schooling of children (especially girls) so that they can integrate the local development 
process, gain access to basic social services and infrastructures, better manage the vulnerable 
situations linked to climate conditions, and to participate effectively in the concerted 
management of natural resources (protection and conservation of ecosystem quality). 

2) Improve the economic performance at local level through: 

• Promoting adequate policies for credit/savings, increasing the market value of fished 
products (increase in value added), promoting fish consumption at national level, 
diversifying livelihoods within and outside of the sector; 

• Developing intensified fisheries in small reservoirs (small scale community actions 
such as building storage tanks for fingerlings and/or brood stock, reforestation, etc.) ; 

• Promoting the development of some types of aquaculture in fish-farming areas 
adapted to the local socio-economic conditions. 

• Developing strategic partnerships.  

Set up participatory systems which regularly generate information about the sector to feed 
decision-making as regards sustainable management of aquatic resources, local development, 
poverty reduction and food security. 

• Creation of an appropriate administrative and legal framework.  
• Design of a sectoral policy document. 
• Improvement in system knowledge (state of the resource, statistical monitoring, 

environmental and socio-economic data, poverty profile; evaluation of the sector’s 
contribution to the national economy; identification of the appropriate and available 
channels for information dissemination). 

 

CONCLUSIONS AND RECOMMENDATIONS. 
 

Main conclusions 

 

Given present developments in the institutional and local situation (decentralisation and total 
local authority jurisdiction) the fisheries sector could be an entry point for genuine local development 
policies or strategies. Furthermore, the above study shows that there are important assets in the 
fisheries sector, which are insufficiently taken into account when formulating public policies. Without 
being exhaustive, the following is a list of the most relevant: 
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 The large potential for  aquaculture  in almost all of southern part of  the country. This 
potential is estimated at some 400,000 ha of freshwater waterbodies including the Niger river 
and its tributaries, the Komadougou Yobé, Lake Chad, 970 natural ponds and 69 artificial 
reservoirs (the Directorates for rural agriculture management and equipment and for water 
resources, 2003). It is possible to increase this potential further if the government and their 
partners use the fisheries sector for local development.  

 

 The potential market for fish: The national demand for fish, estimated solely on the 
basis of the needs of a few big cities25, was estimated to be around 23,000 tonnes for a 
national production under 9,000 tonnes, comprising mainly catches from rivers, ponds and 
reservoirs. This shortage in national production means that fish is imported (freshwater fresh 
fish, frozen seafish) from Mali, Nigeria, Senegal, Benin and the Ivory Coast. A focus on local 
development would not only improve national production but also satisfy increased demand 
taking into account the rural population’s needs, especially with the development of new local 
districts.  

 

 The existing traditional knowledge and know-how in fishing:  Fishing communities 
have developed great social and technical assets though their complete mastery of traditional 
practices relating to resource management and access to water. Moreover, these local actors 
have a relatively good knowledge of fishing and processing techniques. In this area 
particularly, the communities neighbouring various waterbodies have excellent knowledge of 
traditional techniques such as smoking, drying and frying, which have long been developed in 
rural areas. As for private local operators (traders), they have a mastery of fish supply and 
demand as well as the prices on domestic and foreign markets, particularly Nigeria. These are 
important assets, which so far have been neglected in national policies, and must be 
capitalized on and enhanced within the dual perspective of decentralization and local 
development. 

 

 The new political and economic options based on decentralization, good governance 
and poverty reduction:  In addition to enhancing local actors’ involvement and participation 
in decision-making, these options favour consultation, transparency, accountability and the 
presentation of accounts - all matters which condition local development. Once the 
decentralization process has actually started at communal level, there will be renewed interest 
in, and improved governance of, local affairs on the part of the actors most directly involved. 
Given their general responsibilities including the provision of support to the local economy, 
local districts will be able, through their deliberative bodies, to rely on local initiatives and 
their own resources to promote fishing activities locally and to put them at them at the centre 
of their development strategies. Moreover, by its very nature, and its potential to generate 
employment and income, aquaculture provides support to a genuine strategy for food security 
and poverty reduction. Also, against a background of local management, this sector could hold 
the key to local development dynamics. 

 

 Partners willing to facilitate fisheries sector development. The rural sector in general 
and the fisheries sector in particular are well supported by bilateral and multilateral partners 
willing to help with Niger's development strategies and policies. Hence, the action plan and 
the medium term expenditure framework (CDMT: cadre des dépenses à moyen terme) for the 
rural sector were respectively adopted by Decree N°2006-291 / PRN / MHE/LCD of 5 
October 2006 and N°2006-292/ PRN / MHE /LCD of 5 October 2006 for the period 2007-

                                                 
25 According to the SFLP Document, December 2004, the large potential centres for fish consumption in Niger 
are Niamey, Dosso, Maradi, Tahoua, Agadez, Arlit and Zinder. 
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2009. This demonstrates the government’s political will to create a unique framework for all 
interventions in the rural sector.  

These are clear assets to be considered and capitalized upon. However, the fisheries sector 
has to cope with many constraints, some of which relate to:    

 

 The poor organisation of the sector: The fisheries sector is particularly badly organised 
contrary to other rural sectors (agriculture, livestock, forestry and craft industry) where 
genuine dynamics are perceptible with the development of co-ordinating structures and even 
networks.  

 

 Poor back-up from technical advice and support services: Within the Niger rural milieu 
this situation certainly explains the first problem. The State, supposedly the main facilitator, 
can only act through a mainly centralised administration and the very few technical services 
present in the field, which are poorly equipped and rely mainly on traditional leadership 
structures and projects usually funded by outside partners.  The centralisation is visible 
through the very limited network of regional public services, the low staff levels, the level of 
power and resources transferred from central services, who find it very hard to delegate their 
prerogatives to local agents. In order to fulfil these missions within the framework of current 
accountability dynamics and to promote local development, the State's administration must 
strengthen its staff level, affected by the structural adjustment policies, and especially the 
capacities of existing staff and local partners. 

 

 Poor entrepreneurship:  Despite various interventions from many partners and the 
support given to income-generating activities, there is no real entrepreneurship culture even 
though a few cooperatives have appeared in some rural areas (Tafouka, Rouafi and Tabalak). 

 

 Sector largely ignored in public policies: Despite its potential, the fisheries sector is not 
sufficiently taken into account within the framework of State policies. Local authorities exist 
in principle but do not have resources.  The fact that it is the only sector that has not been the 
subject of a national forum (a strategy is still being formulated) is a good illustration. The 
failure to take the sector into account in public policies is reflected in the absence of an 
institutional framework specific to the sector and of a coherent and substantial legal 
framework. As mentioned above, the fisheries sector has no ministry, not even a specific 
directorate, so that its actions lack visibility and legibility, being integrated into a broader 
structure. This major constraint explains the previous problems and results in others which are 
even more of a handicap such as the poor market value of fish resources,  and the absence of 
consideration given to fisheries actors and their interests when formulating national policies, 
the poor investment in the sector and the poor access of communities to basic social services 
(education, heath, drinking water)  

 

All these constraints explain for the most part the paradox of fishing communities who live in 
endemic poverty against a background of a great potential, which remains undervalued.  

 

           Main recommendations 
 The following recommendations take into account the constraints mentioned above and the 
planned decentralisation and ongoing local development which would further involve fishing 
communities:  
 

 Give the fisheries sector a specific institutional framework in order to give more 
visibility and legibility to actions undertaken and to the real contribution of this sector to the 
national and local economies. If it is difficult to envisage the creation of a ministerial structure 
specific to the sector in the present context, the ongoing project to create a National 
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Directorate for Fisheries and Aquaculture should be realised as soon as possible and we 
should go even further, by creating local technical services under this Directorate in order to 
work more closely with local actors. 

 
 Give the fisheries sector a sectoral policy document which would define the missions 

and responsibilities of the State in the sector, those of the local authorities, and those of other 
partners such as donors, civil society organisations, fishing communities themselves, 
development projects and private operators. In any case, in view of the present political trend 
and the ongoing dynamics in the field, it is urgent to define a real national development 
strategy for this sector considering its potential concerning poverty reduction and solving both 
the economic and food crises. In this approach, the sector's strategic direction should be the 
national responsibility (the State) and the local authorities should be responsible for 
implementation, taking responsibility for planning in this area.  

 
 Give substance and coherence to the fishery sector’s legal framework: In-depth 

revision of law 98-42 concerned with fishing in Niger, integrating the issues of 
decentralization, local community accountability and local development that seems to have 
been overlooked. It is also important to take this opportunity to complete the basic legislation 
with an implementing decree in order to make it more operational and also more open and 
inclusive.  

 
 Make the development of the fisheries sector and the fishing communities an 

essential part of the ongoing decentralisation process:  Generally speaking, the fishing 
communities operate at village level, and most of those now depend on rural districts, which 
have been recently created and set up in Niger (law 2002-14 and decree 2004-259). Being 
part of the decentralization process therefore means seizing the opportunity given by this 
reform in terms of sharing  institutional responsibilities for development between the central 
State and local public institutions (local authorities) in order to promote local development 
and good governance. In this case, beyond the general competence given to local authorities, 
the State must, in order to respect the dual principle of subsidiarity and concomitance, 
redefine and strengthen districts’ competencies in the key area of natural resource 
management and particularly fish resources, in order to better use local resources and human 
potential for local development.  

 Strengthen fishing communities’ organisational dynamics: Particularly by promoting 
rural organisations capable of mobilising human potential from fisher communities, farmers, 
breeders and artisans as recommended in the main guidelines of the Rural Development 
Policy for Niger (ordinance 92-030 of 8 July 1992).  

 Promote, at the same time, increased empowerment of rural communities, meaning 
the power and the capacities of poorer social classes, particularly through broader training 
(literacy and other teaching techniques) fighting against illiteracy and promoting productive 
income-generating activities  thus reducing the poverty which characterises rural areas. This 
is the only way for rural communities in general to progress beyond the stage of symbolic 
and purely formal participation within the consultative framework and decision-making 
process, which will then take place at local district level as a result of decentralization. 

 Lay the foundations of a ground-floor  economy from which to create the conditions 
for initial development at the local level. It will mean first improving the processing of local 
production, developing a trade system that would take into account the local needs of the 
dynamic town-village but also the possible cross-border trade, all this with the aim of 
improving the local economy. To that effect, it will mean in the short and medium term: (1) 
developing artificial waterbodies by multiplying reservoirs and stocking them with fish, (2) 
developing the “Fisheries and  Aquaculture” value chain and make it a local development 
axis, (3) develop entrepreneurship amongst rural actors in general and fishing communities 
in particular and facilitate their access to credit.  
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These are a few recommendations that could help the fisheries sector contribute to the 
ongoing decentralisation and local development process by giving them a socio-economic content 
that would improve the situation at the level of fishing communities and rural areas in general.  

In relation to interventions from partners such as the SFLP, this new institutional landscape at local 
level offers local actors an opening, especially at local district level, which has now become the 
appropriate level for common law and the formal institutional framework for designing and 
implementing public policies. Hence, in this new context, Projects will intervene operationally at 
district and intra-district levels, whilst defining strategic support at central level (the State and other 
national actors). The challenge here will be to increase the accountability of local councillors and give 
them operational and managerial control in the field, allowing them of course to delegate this function, 
respecting the principle of subsidiarity. 
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ACRONYMS 

 

B.M.Z.  German Federal Ministry of Economic Co-operation and Development 

CAR:    Central African Republic 

CBO:      Community Based Organisation 

CSR: Civil Service Rules 

CCRF:  Code of Conduct for Responsible Fisheries 

CBFM: Community Based Fisheries Management 

DFID:  Department For International Development 

DoF:                  Department of Fisheries 

EFCC:     Economic and Financial Crime Commission 

FDF:  Federal Department of Fisheries 

FACU: Federal  Agricultural Co-ordinating Unit 

FERMA:       Federal Road maintenance Agency 

FISON:          Fisheries Society of Nigeria 

FMWR:         Federal Ministry of Water Resources 

FMAWRRD:  Federal Ministry of Agriculture, water Resources and Rural Development 

GEF:  Global Environmental Fund 

HJRBDA: Hadejia Jam'are River Basin Development Authority 

HNWCP: Hadejia-Nguru Wetland Conservation Project 

ICPC:         Independent Corrupt Practices Commission 

IUCN:  World Conservation Union 

KYB:   Komadugu Yobe Basin 

KLFMCU: Kainji lake Fisheries Monitoring and Co-ordinating Unit 

L.C.B:  Lake Chad Basin 

L.G.A.: Local Government Authority 

LCBC:  Lake Chad Basin Commission 

MFI:  Micro-Finance Institution 

MDG:     Millennium Development Goal  

MSC:   Monitoring, Surveillance and Control  

NACRDB: Nigerian Agriculture, Co-operative and Rural Development Bank 

NARP:  National Agricultural Research Project 

NFDC: National Fisheries Development Committee 

NGKFLPP: Nigerian-German Kainji Lake Fisheries Promotion Project. 
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NCF:  National Conservation Foundation 

NEEDS: National Economic Empowerment Development Strategy 

NEPAD         New Partnership for Africa's Development 

NGO:  Non-Governmental Organisation  

NIFFR              National Institute for Freshwater Fisheries Research 

NIOMR       Nigerian Institute for Oceanography and marine Research 

NPC:            National Planning Commission 

NRM:     Natural Resources Management 

NUFFA: National Union of Fish farmers and Aquaculturist 

PO:               Professional Organisation 

TI:      Traditional Institution 

UN:       United Nations 

FAO:  Food and Agricultural Organisation 
WAFRI:  West African Fisheries Research Institute 
NCA:  National Council on Agriculture 
UNDP: United Nations development Program 
FGN:  Federal Government of Nigeria 
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1.0 INTRODUCTION AND OBJECTIVE S  

 

The study "Fisheries co-management: an analysis of the underlying policy process" 

constitutes the third component of the BMZ - funded  project titled "Food Security  and 

Poverty Alleviation through Improved Valuation and Governance of river fisheries in Africa".  

The first (Stakeholders Analysis) and the second (Governance Analysis) components of the 

project had earlier been completed.  

 

The report examines fisheries co-management policy within existing fisheries policy 

framework in Nigeria. Understanding the policies (the main objectives of this report) that 

drive the fisheries sector is crucial for an effective management and development of the 

fisheries.  Here some definitions in the domain of policy are made:- 

 

Policy:   a course of action, proposed or adopted by those with responsibility for a given area 

(in government) and expressed as formal statements or positions (e.g. the 1992 Nigeria 

fisheries decree) -Keeley and Scoones, 1999; Sutton, 1999. 

 

Hamlisch (1989) definition of development policy as ”the aim and course of action set by 

governments, organisations or individuals for achieving  set goals and objectives” is also apt 

here. 

 

Policy process: the way actions and interventions (policy) are designed and implemented by 

government (a dynamic activity compared to an enacted policy that is regarded as static). 

For example, the way the 1992 fisheries decree was conceived, designed and implemented (ie 

the mechanisms involved) constitutes a policy process. 

 

Policy Analysis: this concerns the evaluation of policy, to determine success or failure.  It 

provides the basis for policy review and the option for policy change.  For example how has 

the Nigerian Fisheries decree of 1992 performed? 

 

But why is policy analysis important? It is considered that policy is the basis or framework for 

governance (including management) and that weak or bad governance is a  threat to food 

security, livelihoods and poverty alleviation. 

 

Natural resources management and the benefits derived from them are hampered by bad or 

weak policies. Inefficient policy is a threat to both short and long term investment in the sector 
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and herein lies the importance of the nation’s fisheries policy process analysis in this study. 

Attempt is made to examine the evolution of fisheries policies and the policy process 

framework within the context of governance, narratives and actor networks and to identify 

options for future policy change in the Nigerian fisheries sector. 

 

1.1 Some basic national statistics 

 

Nigeria is the tenth largest country and the fourth largest economy in Africa (MDG, 2005). It 

lies on the West Coast of Africa and occupies about 923768km2 of the land bordering Niger, 

Chad, Cameroon and Benin Republics.  The country is made up of 774 local governments and 

36 States including the Federal Capital Territory, Abuja. For operational convenience, the 

country is structured into six geopolitical zones- South South, South West, South East, North 

East, North West and North Central. 

 

Since independence from Great Britain in 1960, the political environment up till 1999 was 

very unstable and dominated by military leadership.  There were thirteen regime changes 

between 1960-1999 with the military accounting for nine through coup d'etat. The present 

democratic governance came into being in May 1999, with Chief Aremu Olusegun Obasanjo 

as the President and Commander-In-Chief. Between 1976 and 1979, he was also a military 

Head of State and Commander-In-Chief of  the Armed Forces of Nigeria. He was the first 

military Head of State in Nigeria and perhaps the whole of Africa that successfully conducted 

a democratic election and also successfully handed over to a democratic civilian government 

in 1979. The country's population is about 130 million people and is considered the most 

populous in Africa and indeed the whole black world-one out of every five African is a 

Nigerian. There are more than 350 ethnic or linguistic groups in the country. 

 

1.2 Fisheries in the Nigerian economy 

Fisheries are crucial to the Nigerian economy, contributing 5.4% of the Gross Domestic 

Product in 2002 (FDF, 2005). They are significant to the nation's economy in terms of food 

security, income, employment, poverty alleviation, foreign exchange earnings and provision 

of raw materials (protein source) for animal feed industries.  Fish is the commonest and 

cheapest source of protein for the teaming Nigeria's poor estimated to be between 65-70% of 

the entire population.  

 

Nigeria, has a huge appetite for fish, with current consumption standing at 1.2 million metric 

tons.  Of the current annual demand of 1.5 million metric tons, the country only produces 
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511,000 metric tons, leaving an annual deficit of about a million metric tons, which the 

country imports annually to meet domestic consumption needs. 

 

It is estimated that over 10 million Nigerians are engaged in primary and secondary fisheries 

activities as fishers, fish farmers, fish processors, marketers, fishing boat builders, gear 

fabricators and menders, operators on board industrial fishing fleet, terminal/jetties operators, 

in-and-outboard engines repairers and a host of other ancillary actors that derive their 

livelihoods from the fisheries. 

 

The craving or appetite for fish is on the increase in Nigeria given its implication for 

individual and national health.  Fish contains Omega III fatty acids that are known to reduce 

cardiovascular diseases, hypertension and arteriosclerosis, thus becoming a preferred 

source of animal protein for those nearing 50 years of age and above.  Omega III fatty acids 

are also known to enhance good brain cell development in developing foetus,( thus a vital diet 

for pregnant women) and intelligent Quotient (IQ) in developing children (FDF, 2005). From 

the foregoing, it is evident that fish and fisheries are crucial to the economy and health of the 

nation. 

 

2.0  Characteristics of the Fisheries Sector  

2.1. Basic statistics for Nigerian Fisheries-(landings, catch, time trends). 

 

Nigeria has the highest fish demand (1.5 million metric ton) and a per capital consumption of 

7.5-8.5kg annually (FDF, 2005).  Current national production stands at 511,000 metric 

tons/annum, thus producing a demand-supply gap of about a million metric tons. Nigeria 

currently imports 700,000 metric tons of fish annually at a cost of some US$400 million. 

 

It is significant and interesting to know that the poorly equipped artisanal fishermen (inland 

and coastal) have consistently produced about 85% of the nation's total domestic supply 

(460,000 mt.) over the past 15 years (FDF, 2005). Of  this, coastal accounts for about 260,000 

mt, while inland waters contributes about 200,000 mt. The remainder  of the 511,000mt 

annual production comes from industrial fisheries. 

 

Available statistics indicate that fisheries production from these sources has remained 

generally flat from 1997-2002 (Fig 1), and there is no indication that production has increased 

from 2002 to date. 

 

2.2 Fisheries Policy Objectives and Mechanism (basic outline) 
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The current policy thrust of the Federal Government (FDF,2005) is aimed at ensuring sustainable 

development of Nigerian fisheries for National Food Security, for self-sufficiency in fish production, 

optimum resource utilization and conservation.  The policy focuses on employment generation, wealth 

creation, poverty alleviation and reduction in rural-urban migration among others in line with the 

National Economic and Empowerment Development Strategy (NEEDS) of the Federal Government 

and the New Partnership for Africa's Development NEPAD) initiatives.  

 

Specific objectives which are expected to be private-sector driven include the following: 

 i Achievement of self-sufficiency in fish production. 

 ii Development and modernization of the means of production,  

  processing, storage, marketing and resources conservation. 

iii Promotion of export of shrimps and fish products as a means of earning foreign 

exchange from non-oil sector. 

iv Improvement on the quality of life in fishing villages. 

v Provision and improvement of employment opportunities in the rural fishing 

communities thereby reducing rural - urban drift, crime and criminalities. 

vi Acceleration of Research and Technology dissemination and adoption in all aspects of 

fisheries. 

vii Ensuring rational exploitation of the nation's marine fisheries resources. 

viii Human capacity development through improvement and development of training 

Institutions and facilities. 

ix Promotion of fisheries curricula in the institutions of higher learning. 

x Encouragement of private entrepreneurship in all aspects of fisheries. 

 xi Ensuring total compliance with the FAO's Code of Conduct for Responsible Fisheries 

(CCRF). 

 

2.3 Fisheries management system and performance  

In theory (de jure) and practice (de facto), a number of authorities participate and indeed 

overlap to various degrees in the management of inland fisheries resources in Sub-Saharan 

Africa (Madakan, 1997; Bene, et. al., 2003; Neiland et. al; 2002).  These management systems 

involve both formal government and informal (traditional) institutions.  Sarch, et. al., (1997) 

identified and distinguished three main typologies of management systems:  

 

Type I. Traditional systems : These are classified as management systems operated by the 

administration of traditional authorities (Bulama, Sarki-Ruwa etc) which enforce regulations 

to control fishing.  
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Type II. Mixed systems: The mixed systems involve the participation (either intentionally or 

inadvertently) of both the traditional and the modern government administrations 

 

Type III. Modern systems:  These include those operated by the administrations of the central 

government where fisheries regulations are enforced by officers of the fisheries departments. 

 

All three management systems operate in Nigeria and in particular the Lake Chad Basin 

(Ladu, et. al., 2000; Neiland et. al. 2002; Bene et. al., 2003). On a comparative basis, the type 

II (mixed) is most common  (56%),  followed by the Type I (traditional) with 33% with type 3 

accounting for only 11%. 

 

 In terms of performance, the traditional management systems (Type 1), though occupying 

second place (33%) is the most effective especially at the local community level.  The 

Bulamas or the Sarki Ruwas or the village Heads that have responsibilities for enforcing the 

Type I management Systems are well accepted and respected in their various domains.  

Although the Mixed System (Type II) is most prevalent, formal or central governments 

generally lack the logistic support (personnel, funds, field vehicles etc.) to enforce fisheries 

laws and regulations.  In general, therefore, fisheries management systems in Nigeria can be 

described as variable and hindered by poor financial support for policy implementation. 

 

2.4 Key Issues in relation to Sustainable fisheries development. 

 

Neiland et. al., (2002) identified four key issues confronting the management and 

sustainability of the fisheries in the Lake Chad Basin and which have general application and 

relevance to Nigerian inland fisheries in general.  These include mainly environmental change, 

exogenous factors, fisheries management and fisheries policy and implementation. 

 

The characteristics and performance of inland fisheries are closely linked with environmental 

factors of hydrological regimes and water distribution that are  largely determined by climatic 

patterns and man's activities such as irrigation and dam construction. A typical example 

concerns the Lake Chad which as a result of climatic changes (1972/74 drought), changed 

from a stable, shallow lake, covering north and south basins, and with a total area of about 

23,000km2 in the early 60s, to a size of about 16,000 km2 in 1975. A follow-up drought in the 

early 80s, coupled with dam construction on major influent rivers such as the Yobe in Nigeria 

and the Logone in Cameroon, further decreased the surface area to an all time low of about 

2,000km2 in 1990.  Although, the hydrology of the lake is said to be currently increasing in 
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size (Neiland et. al., 2002), the issue of water in the basin remains a key element in the 

fisheries of both the LCB and other inland waters. 

 

The sustainability of the fisheries has also been impacted by exogenous factors such as 

increasing human population, deforestation, poverty and food demand. All these factors have 

combined to put excessive pressure on the natural resource and therefore threaten the 

sustainability of the fisheries.      

 

The various management systems earlier described have also contributed to the sustainability 

of the fisheries. While the mixed system is dominant, the traditional management system is 

pervasive and appears to be working very effectively in regulating fishing activities for the 

benefit of both primary stakeholders (fishers, processors etc) and the resource itself. This is 

very true for the Lake Chad Basin (Neiland et. al., 2002; Bene et. al., 2003).  

 

In addition to above key factors (environmental, exogenous and fisheries management) 

sound fisheries policies and implementation are crucial not only to the sustainable 

management of the fisheries resources but also in addressing the key factors listed above. 

Weak policies and policy implementations are detrimental to natural resources management 

and consequently their sustainability.   

 

3.0 A description of the national fisheries Co-management or decentralisation policy. 

 

The basic concept of co-management recognises that a natural resource can only be managed 

effectively with the co-operation and participation of the resource users in making laws and 

engaging in regulation work.  According to Pomeroy and Berkes (1997), co-management or 

community based resource management is a 'way of activating social processes at the 

community level in resource management'.  Co-management systems have emerged over 

the years as a partnership arrangement using the capacities and interests of local resource 

users and complemented by the ability of government to provide enabling legislation, 

enforcement, conflict resolution mechanisms etc.  From the foregoing, the basic ingredients 

of co-management therefore, comprise the capacity and interests of the resource users and the 

capacity of government to provide the legislative support for such action or intervention.   "It 

takes two to tango" in a co-management arrangement (Pomeroy and Berkes, 1997).  It is a 

game of two -largely between formal and informal institutions. 

 

If co-management initiatives are to be successful, therefore, basic issues of government 

legislation and policy to establish supportive legal rights and authority must be addressed.  



 

 147

The role of national government, therefore, appears very crucial in co-management or any 

decentralisation arrangements. 

 

Having given the background to the concept of co-management, the question is asked whether 

there is any national policy on fisheries co-management that is currently in place in Nigeria, 

and if so whether such policy is supported by legislation or any legal framework?  Indications 

from desk-based reviews of secondary materials and interviews with officials of the Federal 

Department of Fisheries indicate that there is no such official policy at the moment. An 

examination of existing fisheries policies from the colonial period till date (see next section) 

clearly confirms this.   

 

3.1 A time line and objectives of fisheries policy development in Nigeria 

A brief description of the evolution of relevant fisheries policy development is given 

below from previous accounts of Ladu and Neiland (1997), Ladu and Ovie (2001) and 

Neiland et. al., (2002).   

 

1941: The British colonial Authority established the Department of fisheries in Lagos;  

1952: West African Fisheries Research Institute (WAFRI) was established by the  

British.  Stock assessment and biological/fisheries survey of the West-African Coast were the 

major mandates and objectives.  Above two fisheries policy events had no mandate for 

fisheries development. 

1960-1970: No real national fisheries policy but programmes that focused mainly on increased 

fish production through input supply at subsidised rate, technology transfer and revolving loan 

schemes for fishermen. 

1970-1980: •The Sea fisheries decree (No.30) (1971) was promulgated to control and regulate 

coastal fisheries along with the sea licensing Regulation (1971), the Sea Fisheries (Fishing) 

Re•gulations (1972) and Exclusive Economic zone Decree of 1978. •The National Council on 

Agriculture (NCA) was formed as the highest policy-making body for agriculture, fisheries, 

forestry and livestock during this period.  The NCA and the FDF were charged to work 

together to develop and implement fisheries policies; •Two fisheries Research Institutes, 

NIOMR Lagos (with mandates for marine fisheries) and the Kainji Lake Research Institute 

now NIFFR, New Bussa (with mandates for inland water fisheries) were established in 1975 

to provide research support, policy advice and some extension services in fisheries.•The 

African Regional Aquaculture Centre was established in Port Harcourt with the assistance of 

FAO/UNDP to provide training in Aquaculture for senior level manpower. 
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1980-1990: •In 1988, The FMAWRRD put forward the first Comprehensive Agricultural Policy 

for Nigeria, with fisheries as a component, in addition to crops and livestock.   

 

The document contained a semblance of decentralisation as there was allocation of 

responsibilities to the three tiers of government (Federal, state and Local).  Seven 

policy objectives were identified for fisheries as follows:  

(i) increasing domestic fish production  

(ii) earning foreign exchange through the export of fish, especially shrimps (iii)

 developing local fisheries-based industries; 

(iv) rational management and conservation of fisheries resources for optimum use (v) 

encouraging the manufacturing of fish products; (vi) providing employment to 

Nigerians by mechanising the sector; (vii) increasing per capital income of 

indigenous fishers. 

 

1990-2000: •In 1992, the FGN promulgated the inland water Fisheries Decree No.108.  The 

decree set out to harmonise the administration, management, protection and 

improvement of inland water fisheries.   

 

 •In 1993, the FGN, with the assistance of the World Bank, established the National 

Agriculture Research Project (NARP) Programme.  

The objectives were to improve infrastructure and develop human resources in 

Agriculture and fisheries. The NIFFR and NIOMR were beneficiaries of this 

project. 

 

2000-2006: •In October 2000, a draft of a new national fisheries Policy was presented for 

discussion at the National Fisheries Development Committee (NFDC) meeting in 

Lokoja. Since its presentation in 2000, no other action has been taken on the draft, and 

it still lies with the FDF, the initiator and prime author. The draft, in terms of goals 

and objectives, does not diverge significantly from the 1988 policy. 

 

 •Also in October 2001, the FGN through the FMARD formulated and adopted a new 

agricultural policy thrust for the country.  

The new policy, with fisheries as a component, was informed by the need to "re-focus 

policy (policy reform) through demand- driven, needs-oriented , forward - 

looking thrust that will lift Nigerian agriculture to new heights, not only to meet 

the nation’s immediate needs but also those of the West African sub-region and 

beyond". 
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3.2 Mechanisms for fisheries policy formation in Nigeria. 

 

Evidences from our desk-based review and interview with key respondents revealed a 

fisheries policy-making process and implementation that are still monopolised by 

bureaucrats in the FDF to the exclusion of other stakeholders in the fisheries and other 

relevant sectors of the economy.  The concept of participatory policy-

making/planning and implementation is, therefore, yet to be captured by government -

line agency officials who see themselves as having   de jure responsibilities for these 

issues.  For example, the proposed new national fisheries policy which has been on 

the drawing board since 2000, was put together largely by officials of the FDF.  While 

other elite stakeholders such as the NIFFR, NIOMR and FISON were later invited to 

discuss the proposed draft, key stakeholders such as fishers, processors, fish traders, 

traditional institutions etc., whose livelihoods depend directly on the resources were 

excluded from such deliberations. 

Presently, fisheries policy- making mechanisms in Nigeria are still characterised by a 

top-bottom approach that is heavily monopolised by central government agencies and 

institutions. Furthermore, due to poor and weak government institutional capacity and 

the general lack of adequate data, the policy process has often relied on a narrow 

information base and a limited/ incomplete development narratives. One reason why 

the fisheries policy development process has been weak is the lack of adequate 

logistical support especially funding, to involve a wide array of stakeholders in the 

policy-making process. For example, the new proposed national fisheries policy by 

FDF is yet to be fully discussed and adopted, six years after its first presentation at the 

National Fisheries Development Committee (NFDC) meeting in Lokoja in 2000. The 

FDF attributes to this to lack of funds to convene required stakeholder meetings and 

workshops for its ratification.   

 

An outcomes of this type of policy-making process, according to Neiland et. al., 

(2002), are:  

a) a weak policy framework that harbours "policy-void" 

(b) a policy framework that is dominated by "policy declarations" and  "policy 

enactments" to the detriment of "policy implementation" and "policy impacts" 

(c) a policy process that does not seem to be learning from past mistakes and 

therefore unable to improve upon its performance for lack of appropriate feed back. 
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Fisheries development policy failures have been largely attributed to a failure to 

recognise the full range of Stakeholders in the fisheries, including  their characteristics 

and possible contributions to policy-making and implementation (Neiland et al., 

2002). It is hoped that the fisheries policy process would be opened up to include a 

wide range of stakeholders and other relevant actors in order to minimise possible 

policy voids, improve policy narratives and ensure a sustainable fisheries policy 

process and its implementation.  

 

 

3. 3 Fisheries co-management in Nigeria -A local case study 

As earlier mentioned, there is no conscious identifiable national fisheries co-management policy in 

Nigeria. The FDF which is the apex fisheries policy making body in Nigeria, admitted to this fact 

during field research for this report. However, at the local level, a community-based Fisheries 

management plan was designed and implemented for the Kainji lake from 1993 to 2001. A brief 

description of this local intervention is given below. 

 

Fisheries co-management in Kainji lake: The case of  the Nigerian- German Kainji Lake 

Fisheries  Promotion Project (NGKLFPP) 1993-2001. 

 

In 1993, the Nigerian government obtained a German technical assistance through the  German 

Ministry of Economic Co-operation and Development (GTZ) to fund a community-based fisheries 

management plan for the Kainji Lake - the largest and premier man-made lake in Nigeria. 

 

Rationale for Policy intervention 

The major driver for this intervention was the observed declining fish catch and increasing 

vulnerability of fisherfolk around the lake in the late eighties after an initial boom. The intervention 

was based on an emerging narrative at the time regarding comparative levels of fish production inn the 

lake. Research carried out by NIFFR (Ita, 1993) indicated that annual  fish production in Kainji lake 

had declined from  29,00 metric tons in the 70s (Bazigos, 1972) to about 10,000 metric tons just over a 

decade later. Over-fishing resulting from increased effort and lack of management and 

enforcement of rules and regulations were largely implicated for this problem and consequently the 

need to address it through a co-management arrangement. 

 

The Project overall goal 

The project had two major goals: 

• To increase declining fish stock and make fish more available in good quality and quantity to 

consumers at affordable prices.  
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• To improve the standard of living of fishing communities in the basin. 

 These overall goals were to be achieved by implementation of a Community-Based Fisheries 

management (CBFM) plan for the lake that is to be supported by State’s legislation (Kebbi and Niger 

States Fisheries Edict of 1997).  Anticipated beneficiaries included fishers and their families, local fish 

processors and fish traders.  

 

Project execution set-up. 

(i) In addition to the German counterparts representing the donor Agency, the project had 

Nigerian core partners that included 1) The FDF;  2) The Department of Fisheries of the two 

States bordering the lake (Niger and Kebbi); 3) The NIFFR;  4) Fishermen Representatives; 5) 

Federal Agricultural Co-ordinating Unit (FACU) Abuja; 6) National Planning Commission 

(NPC), Abuja;7) Ministry of Foreign Affairs, Abuja. The NIFFR located within the lake basin 

was the project Headquarters. 

 

Representatives of these Agencies form the implementation committee and meet regularly to plan and 

examine project work to ensure effective implementation and administration of project activities.  

Nigeria contributed financially and this was shared as follows: FDF (50%); NIFFR (20%); Kebbi and 

Niger States (15%) each. Other Nigerian partners did not contribute financially 

 

The Project had a life span of nine years divided into three distinct phases as follows: 

Orientation phase (1993-1996); Implementation phase (1996-1999) and Handing over phase (1999-

2002). 

 

Project implementation 

The project phases as listed above were executed through the participation of all individuals, groups 

and organisations involved in the project. A key strategy and objective of project implementation was 

the capacity and capability of local partners to continue project activities after expiration of external 

support. 

 

End of project evaluation, achievements and project impact on Community 

The last project GTZ project officer who wound up the project in 2002 listed the following as project 

achievements (Salzwedel, 2001).  

i. Successful completion of the three major phases: orientation, implementation and handling 

over. 

ii.  A Community-based fisheries management outfit called the "Kainji Lake Fisheries 

Management and Conservation Unit (KLFMCU)" was formed and operational at the handling-
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over stage, through the initiative and consensus of all stakeholders.  The functions of the Unit 

include: 

(a) Continued implementation of the Community-based fisheries Management Plan for 

the lake and (b) Implementation of the  provisions of the fisheries laws of Kebbi 

and Niger States with particular reference to issuance of fishing licenses and 

prohibition of bad fishing methods. 

 

iii) Successful revision of fisheries laws and regulations of the two States to provide a common 

platform for the management of the lake's fisheries. 

(iv) Fishermen/processors and village Community leaders (24 wakilis) are represented in the 

KLFMCU. 

(v) Successful ban on bad fishing methods such as beach seine  

 

While post project impact assessment is yet to be undertaken, indications during the period of project 

implementation were that project objectives of increased fish production and improved livelihoods 

were achieved to a large extent. For, example the ban on beach seine, usually associated with large by-

catches of juvenile fish and the general control measures (arrest and prosecution of violators), all 

resulted in an increased catch of mature fish and contributed to fish stock conservation by 1999-six 

years into the life span of the project. In quantifiable terms, it is not too clear, in the absence of wealth 

analysis study, how this has translated to increased income for fishing community members, although 

it is reasonable to infer that improved fish catch would have produced a positive impact on 

livelihoods.      

 

. Despite the foregoing, a recent document dated Nov. 3rd 2006 from the KLFMCU office, indicates 

that the project is already caught up with the usual syndrome associated with project continuity after 

donor support is withdrawn. The document laments the following: 

Return of beach seine: The report indicates that the number of beach seine nets (banned during 

project period) has doubled since 2002 after the exit of GTZ. During the project life span, beach seine 

was reduced to less than 20% on the lake. This observed increase was attributed to lack of funds to 

continue the monitoring and enforcement of  the ban which was in force before the end of project 

cycle. 

Decrease in annual fish catch: First post project annual production estimate  

(9.24mt) conducted in 2004 was 30.8% less than 2001 estimate of 13.36mt. 

Decreased revenue from fishing license: The introduction of fishing license by the project in 1998 

helped in annually documenting the number of legitimate fishermen and the total number of gears on 

the lake, in addition to revenue generation. Since the end of project cycle, lack of funds have 
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constrained effective monitoring and consequently, revenue has been reduced including lack of current 

information on fishermen and gear numbers.  

Inability to hold quarterly meetings:The KLFMCU has been unable to meet the annual quarterly 

meeting since the end of project cycle. For the past four years after the exit of GTZ, the unit was only 

able to convene 4 meetings instead of the required 16.  Again, the Unit attributed this to lack of funds.  

 

4.0 Understanding the underlying process for fisheries policy 

 

4.1 The Political context and Policy process in Nigeria. 

Prevailing political climate (democratic or non-democratic) is known to shape policy and policy-

making in several ways as different types of political regimes can impose a number of conditionalities 

or constraints on what is achievable. While some strategies and the attainment of policy objectives are 

possible under a democratic setting, the reverse might be the case with a different political setting. 

 

 A high level of political and economic instability has characteristic the political landscape and 

consequently the policy process in Nigeria. At independence in 1960, the British parliamentary system 

was adopted for the country but this lasted only until January 15th , 1966 when it was overthrown by 

the military. The country again tested and tasted democratic governance between 1979 to 1983 when it 

was again overthrown through another military regime. The military regime lasted until May 1999, 

when the present presidential democratic government came into being. Between 1960 to 1999, there 

were 13 regime changes 11 of which were through military coup d'etat. ). Given above scenario, it is 

not surprising that Nigeria has been characterised as a weak state because of prevailing low level of 

democratic governance (Neiland et al, 2002) and a less developed country (LDC) based on economic 

indicators and the Human Development Index (HDI) (UNDP, 2001).  

 

The prevailing low level of democratic and economic indices, coupled with frequent regime change 

has resulted in policy instability impacted adversely on policy and the policy development process. 

One implication of this was the emergence of a privileged elite-class that arrogated and appropriated 

so much powers and "knowledge" to itself to the utter neglect and exclusion of others that have greater 

potentials for contributing to the policy process. Interest groups became major actors in the policy 

making arena, most times because of their connection with the government in power. Neiland et al 

(2002), pointed out that under conditions of political instability, it is difficult to create an appropriate 

policy frame work and an effective government bureaucracy capable of policy-making or 

implementation. This is largely true of the fisheries policy development process in Nigeria.  

 

The bureaucratic set-up and the policy process in Nigeria. 
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The ability of existing bureaucracies (eg. FDF) to facilitate and respond to inclusive policy -making 

processes that guarantee micro-macro linkages and involving stakeholders within and outside the 

sector, in addition to the adoption of a process-oriented approach, are important in shaping policy  and 

its implementation.  

 

 Fisheries policy-making and its implementation rest with the bureaucracy of the Federal Department 

of Fisheries, within the Federal Ministry of Agriculture. The question is asked about the nature of the 

bureaucracy in FDF and how this has facilitated or hindered the policy process. For example, what is 

the composition of the fisheries personnel of FDF in terms of training and geographical spread? It is 

noted that most of the early fisheries staff of the department were all trained in the same universities 

(both home and abroad) and were (are) predominantly from the same geographical region (the south, 

mainly ). On the other hand, the various political regimes (military and civilian) have always favoured 

the country’s north for its ministers of Agriculture that have overall oversight  functions for fisheries. 

While this scenario may make for a good level of coherence and co-operation amongst people that 

have been together for sometime and understood themselves, it could also lead to a "coalition of elite 

class" who are prone to defend their collective influence and attempt to make the policy process 

all the more inclusive. Such collective action has the potential to encourage barrier to change in the 

policy-making process. As earlier stated, the policy-making process in the fisheries sector has been 

monopolised by staff of FDF to the exclusion of many other stakeholders. Whether this seeming 

collective action or "defence of territoriality" is responsible for the way FDF views the policy-making 

process is difficult to explain. However, such a situation has potential for a poorly- focused, non-

transparent and a slow/weak policy development process. The absence of a multi-sectoral participation 

could also lead to a slow political and legal (legislative) backing for a sectoral policy. For example, the 

absence of water and environment Ministries in the fisheries policy development process has 

implications not only for the fisheries resources but also in the debate and passage of bills concerning 

fisheries in the legislature.  

 

According to Keeley (2001), a key demand of livelihoods friendly governance is to move out of 

"sectoral boxes" and become inclusive by engaging with other sectors and involving a multi-

disciplinary/multi-institutional group in the policy-making process.  To a large extent, fisheries 

policy-making process in Nigeria has not been characterised by these important ingredients. 

 

The NEPAD has also emphasised the need for an all- inclusive policy-making process.  It insists that " 

a new policy must begin with an announced goal that is clear, publicly debated and well accepted for 

public sector intervention".  (NEPAD, undated).The fisheries policy-making process in Nigeria 

(including other sectors) lacks any form of public debate as to sustainability and public good, 
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especially to the most vulnerable group before policy enactment. This perhaps, accounts for the failure 

and weaknesses of many fisheries policies in Nigeria.  

 

4.2 Policy narratives 

 

Roe (1991) and Sutton (1999) defined a development a narrative as "a story having a 

beginning, a middle and end" and which usually outlines the course of events that have 

"gained the status of conventional or received wisdom within the development field".  

Put in another way, a narrative defines a problem, explains how it comes about and 

suggests courses of action to address the problem.  Classical popular narratives upon which 

development policies have been based included the "tragedy of the commons" (Hardin, 

1968) and the "African fuel wood crises", (Roe, 1991).  The former outlined the series of 

events leading from overgrazing of common lands to over-fishing of aquatic ecosystems by 

pastoralists and fishers, respectively, while the later detailed events leading to eventual 

desertification of deforested lands for timber and fuel wood. Over the years, these narratives 

or story lines have dominated and shaped perspectives in natural resources management 

especially in Africa and Asia 

 

Keeley (2001) asserts that policies toward soils, forests and national parks, including aquatic 

resources in many parts of Africa have been formulated with these narratives in mind. The 

lure of narratives is that they tend to simplify and are thought to be pragmatic because of the 

potential to reduce complex development problems into easily identifiable and 

understandable units that can easily be dealt with (so to say) in the course of policy-

making, and implementation.  Because narratives function to simplify and clarity, they have 

become a lure and a vital/indispensable tool for bureaucrats and technocrats involved in policy 

-making. The next section examines possible narratives upon which  Nigeria's fisheries 

policies may have been based.  

 

4.2.1 Nigeria's Fisheries Policy narratives identified 

 

Before independence in 1960, the British Colonial government did not pursue any particular 

or significant fisheries policy for the country.  For example, the establishment of the FDF in 

Lagos in 1941 and the West African Fisheries Institute (WAFI) with Headquarters in Sierra-

Leone had objectives only for marine fish stock assessments and biological fisheries surveys. 

Neither had mandates for fisheries development.  It is also not too clear whether any 

documented narratives informed fisheries policies, right from independence in 1960 to 1992 

when the Inland Water Fisheries decree was promulgated.  For example, the sea Fisheries 
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decree (No. 30) (1971), including the Sea Licensing Regulation (1971), the Sea Fisheries 

(Fishing) Regulations (1972 and the Exclusive Economic Zone Decree (Act) of 1978 were all 

established or promulgated just to make provisions for controlling and regulating coastal 

fisheries.  The underlying factors for these and other policies thereafter, appear to be based on 

the desire to protect the fisheries, provide fish protein and derive a certain level of benefits 

(mainly revenue) from the resources- both for  government and the people.  The major driver 

for these policies appears to be a concern over food security of a growing population.  It is, 

therefore difficult to say, in very clear terms, whether these early policy interventions or 

initiatives utilised any form of narratives. 

 

However, the 1992 Inland Water Fisheries Decree could be judged to have utilised some level 

of policy narrative in its formulation.  The decree emanated largely from the research work of 

the NIFFR on the fish and fisheries of Kainji Lake - the first and largest man-made lake in 

Nigeria (Ita, 1993).  In 1972, an FAO expert estimated annual fish production in Kainji Lake 

to be 28,638 metric ton (Bazigos, 1992).  This production level however, had declined to less 

than 10,000 metric tons after less than two decades (Ita, 1993).This latter work, which traced 

production levels from the period of dam formation in 1968, revealed that over-fishing, 

resulting from increased fishing effort and gear, was the major factor. From a purely 

subsistence level fishing in the 60s, effort increased rapidly from the 70s leading to a rapid 

decrease in first catch. More fishermen and diverse/more sophisticated gears and craft had 

entered the fisheries, thus putting increased pressure on the fish stock.  Two major events 

followed this finding: 1). the promulgation of the 1992 National Inland Water Fisheries 

Decree and 2). the 1993-2001 Nigerian -German Kainji Lake Fisheries Promotion project (see 

section 3.3). Both interventions, to a large extent, were conceived and implemented based on 

the storyline of Ita (1993) to the effect that the fish and fisheries of the lake were declining 

rapidly due to over-fishing. Indeed, the author personally made the first draft proposal of the 

Inland Water Fisheries Decree. Although the FDF resisted this initiative or action on the 

ground that it is its responsibility to craft such a proposal, Ita's draft, nonetheless, formed the 

basis and kernel of ensuing discussions leading to the acceptance and promulgation of the 

decree.    

 

 

In general, sound empirical and statistical data for quality narratives are largely lacking or rare 

in Nigeria as elsewhere in Africa. As Bailey and Jentoff (1990) pointed out, the "uncertainty 

of scientific data" is a major factor in policy considerations.  Weak scientific data lead to 

incomplete information and knowledge and often constrain the identification of development 

narratives and the design of development strategies (Neiland et. al. 2002).  
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In general, Neiland et. al. (2002) identified four dominant narratives that have shaped the 

mindsets of policy-makers in the L.C.B. and which, intentionally or inadvertently have also 

influenced existing national fisheries policy-making. These narratives are briefly described 

here. 

 

(i) The production narrative. 

The basic assumption of this narrative was that, given the large expanse and varied aquatic ecosystems 

in Nigeria (over 12.5m ha of inland waters), the fisheries were thought to be under exploited.  

Consequently, fisheries development policies of the 70s to 80s were framed round the need to 

increase fishing effort in order to raise fish production for the benefit of poor fishing 

communities.  Government followed up on this by importing and supplying inputs at subsidised rates, 

encouraging the use of multifilarment nylon nets, outboard engines and improved fish processing 

techniques. 

  

(ii) The regulation narrative 

This narrative is based on the premise that fisheries are open-access and common pool resources that 

need to be protected against over-exploitation-a strategy to avoid the tragedy of the commons (Hardin, 

1968). Fishers were often characterised as irresponsible (anti CCRF) and unwilling to pursue a 

common goal of fishing in accordance with the Code of Conduct for Responsible Fisheries (CCRF) in 

order to conserve fish stock and ensure sustainability of the fisheries.  The Inland Water Fisheries 

Decree of 1992 was thought to be informed by this narrative. 

 

 

(iii)The revenue-generation narrative 

While fishers see fisheries as a source of revenue for themselves and their families, government also 

views fisheries as a revenue source for public treasury and consequently, effort through policy 

initiatives must be made to collect it.  Because of this seeming narrative, the various fisheries decrees 

(Sea and Inland) provided for the collection of license fees for crafts and landing sites, including 

taxes on fish trade. 

 

(iv) The environmental narrative. 

The Lake Chad represents a typical example of how an environmental narrative informed water 

policy. The Sahelian droughts of the 70s in the Chad Basin) and indiscriminate dam construction on 

river course caused a drastic shrinkage and transformation of the Lake Chad from a large lacustrine 

environment (plenty of open water) to that characterised mainly by extensive swamps.  Although the 

immediate impact of the drought was high fish catch due to reduced water volume, this momentary 
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advantage was short-lived as the drought soon caused severe social and economic problems in the 

region. In order to reverse the situation and achieve regular water supply for fisheries, social welfare 

and food security, LCBC has put forward a proposal to transfer water from the Ubangui system in the 

Congo to the Logone River and on to the Lake Chad. In addition to this, dam construction in major 

river courses has reduced downstream water volume and hindered the fisheries and other activities of 

down stream communities. Narratives are currently developing to address this problem through 

appropriate policy intervention. 

  

In general, the extent to which these narratives have singly or in combination shaped the policy-

making process in Nigeria is difficult to assess on a firm basis. However, it seems reasonable to infer 

that existing national fisheries policies, especially as from the 80s, intentionally or inadvertently have 

been shaped by one or more of these prevailing narratives. The report of over-fishing on Kainji Lake 

(Ita,1993) tend to support, for example, the regulation narrative as the 1992 Inland Water  Fisheries 

Decree and the intervention of the Nigerian-German Technical co-operation  for the revamping of the 

Kainji lake fisheries were all largely based on the reported over-fishing of the lake.  

 

4.2.2 Interests or perspectives of those included or excluded from the narratives? 

In order to identify the interests and perspectives of those covered or impacted by existing narratives, 

attempt is made to examine above four narratives that have generally underpinned fisheries policies in 

the country.  As a brief reminder, these narratives include: the production narrative; the regulation 

narrative; the revenue narrative and the environmental narrative. 

 

The Production narrative 

To a large extent, the interests and perspectives of the rural fishing communities could be said to 

have largely underpinned the production narrative. The National Accelerated Fisheries 

Programme of 1971 by the FDF which focused on massive input supply (nets, twines, boats, engines) 

to fishermen at 50% subsidy, was essentially designed for fishermen to increase their catches and 

consequently generate increased income, improved livelihoods and food security. Though subsidised, 

the costs of the inputs supplied were generally beyond the capacity of the poor fishermen and 

consequently, only the well-off fishers (elite fishermen) actually benefited from the Programme.  The 

interests of those outside this elite class were therefore, inadvertently excluded from this expansionist, 

high-tech or modern fish production policy. 

 

The Regulation narrative 

This narrative was aimed largely at regulating the behaviour of fishers through access and effort 

restriction. For example, the various fisheries edits were based on this regulation narrative and 

includes: use of minimum mesh size of 3"; protection of fish habitat through the ban on use of 
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explosives, poisons or electro-fishing; restriction of gear and gear size; declaration of closed season 

and closed areas etc. Within this context, fisherfolk feel a sense of loss (reduced catches and income), 

while government is seen, albeit erroneously, as the main beneficiary of such a policy. 

 

The Revenue-generation narrative 

This narrative viewed fisheries as sources of revenue for government with principal sources being 

license/landing fees and taxes on fish trade.  As with the regulation narrative, primary stakeholders in 

the fisheries (fishers, trawlers, processors, fish traders etc.) see themselves as major targets of this 

narrative and so harbour a sense of loss.  Because of this perception, attempts by government agents to 

collect these fees and taxes from the various stakeholders have met with little success.  Fishers and 

traders have been reluctant to pay taxes on their activities, as they can see no obvious benefit in return. 

In Nigeria, revenues once collected and paid into government treasury, can hardly be withdrawn to 

address developmental issues of the natural resources from which it was derived (see Ovie et al 2006 

Fisheries Governance Report).  In summary, government has benefited more from this policy narrative 

than the primary stakeholders earlier mentioned. 

 

The environmental narrative 

 Finally, the environmental narrative is currently a major concern for virtually every stakeholder in 

fisheries. Environmental degradation whether due to oil pollution (as in the Niger) or aquatic weed 

invasion (as in the KYB) and other places, have impacted negatively on fisheries. The situation has 

constituted a major concern not only for fishers but also the government in terms of the socio-

economic implications of a damaged fishery associated with environmental degradation. 

Overall, this policy narrative has taken into account the interest of both government and primary 

stakeholders in the fisheries. 

 

Some identified lapses of existing narratives and possible counter narrative 

Irrespective of the good intentions and assumptions underlying above fisheries policy narratives, 

certain shortcomings could be identified.   For example, the production narrative, while having an 

immediate impact of increased fish production and income, resulted in overexploitation as a result of 

increased effort and gear.  As Neiland et al (2002) pointed out, the production narrative, while 

benefiting some fishing communities, has not been able to deal with the complexities of poverty 

problems amongst fishing communities.  A more holistic approach, involving a wide range of actors 

and analysis of issues dealing with poverty in those communities is probably what is required to 

improve this narrative and make it more effective. The strategy would therefore, involve moving out 

of the fisheries sector and engaging with other sectors for a possible counter narrative.  
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The regulation and revenue generation narratives were also not too effective for two main reasons.  

Firstly, the primary stakeholders (fishers, processors, traditional institutions etc.) were excluded from 

the decision-making processes regarding these narratives. Secondly, as Bene et. al., (2002) pointed 

out, traditional or local institutions had developed and employed rules and regulations in parallel and 

beyond the jurisdiction of formal government and these are working effectively.  For example, why 

should local community members regard the payment of license/market fees as a form of forced 

taxation? This is perhaps due to the fact that these stakeholders were not consulted or given a voice at 

the decision-making stage and secondly the benefit of such fees on the community is not obvious or 

apparent? To them, such fees are mere extortion and therefore payment ought to be resisted. 

 

In recognition of the shortcomings identified in these narratives, there would be need to devise counter 

narratives as in the case study of Bangladesh fisheries (Keeley, 2001), that would address the strategic 

issues of participation and governance in Nigerian fisheries.  For example, a counter narrative that 

would address undue access restriction (e.g. closed seasons/areas), tax collection/utilisation, and most 

importantly co-management arrangements in the fisheries are urgently required for a more effective 

management and development of Nigerian fisheries, in general.  It is hoped that these new perceptions 

would bring fisheries management closer to the local people and make them feel ownership of the 

natural resources that underpin their daily livelihoods. 

 

4.3   Relations between Actors: The Actor networks in the Nigerian fisheries policy process 

Every policy domain is often associated with a range of actors and networks. Such actors have largely 

shaped policy processes through received wisdom ,  narratives, vested interests or long standing 

bureaucratic practices (as in government cycle), groups, organisations and institutions.   

  

In this section, attempt is made to identify the network of actors involved in the Nigerian fisheries 

policy process and how they can be influenced to reshape or transform the policy process. Afterall, as 

Keeley (2001) pointed out, “transforming policies is about transforming the actor network”. 

 

The Stakeholder Analysis study component of this research project (Ovie et al 2006), identified and 

characterised a wide range of fisheries stakeholders comprising primary (fishers, processors, buyers, 

sellers), secondary (transporters, retailers, ancillary actors etc.) and tertiary (DoF, Dams Authorities, 

fisheries NGOs, traditional institutions, Planning Commission, Micro-Finance Institutions etc).  These 

represent key actors in inland water fisheries in general (also see Ladu et al, 2004) and ideally are 

expected to constitute the network of actors in the fisheries policy development process and 

implementation.  
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In reality, however, this is not the case as the policy process was found to be apparently dominated 

and monopolised by central government-line ministries such as the FMARD acting through the FDF 

(at the federal level) and the States ministries of Agriculture (at the State level).  

 

Evidences from secondary sources (desk-based review) and field research (see section 1.2 of 

Stakeholder Report) indicate that the concept of participatory planning, design and implementation of 

fisheries development and management is yet to be captured by government institutions that have (or 

assumed) primary responsibilities for developing and managing inland water fisheries.  The FDF 

which is the apex fisheries policy-making body in Nigeria, admitted that participation of stakeholders 

outside the FDF has been very poor.  The primary and secondary stakeholders have not been given 

any serious consideration as key actors in the policy-making process, having been largely excluded 

from the policy process network. This is equally true for the bulk of the tertiary stakeholders that 

include the Dams Authorities, National Planning Commission (NPC), Micro-Finance Institutions 

(MFI) and very importantly, the Traditional Institutions (T.I). 

 

A draft of a new fisheries policy for Nigeria was presented at the National Fisheries Development 

Committee (NFDC) by the FDF in 2000 to replace or update the existing policy of 1988. Attempt is 

made here to examine the composition of actors involved in the drafting of that proposal which is still 

under consideration- six years after its first reading.  Inquiry at the FDF revealed that the draft was 

made exclusively by staff of the FDF. The Department however, invited, at a later date, selected 

stakeholders, and mainly other government-line institutions such as NIFFR, NIOMR, State Directors 

of Fisheries and some elite NGOs to discuss the proposal. It is evident from above that that the policy 

process was not only monopolised by actors from the FDF but other participants are skewed in favour 

of government line institutions to the total exclusion of lower level stakeholders whose livelihoods are 

directly affected by the fisheries. 

 

Following the analysis above, and the example of Keeley (2001), attempt is made to map the existing 

fisheries policy process network in Nigeria (Fig 1).  The dominant network comprises the FMA&RD 

acting through the FDF. The Fisheries research institutes, Departments of Fisheries in the States and 

FISON are sometimes merely informed and therefore represent minor networks of actors in the policy 

process. 

 

With central government monopoly of the policy process, what are the implications for policy and its 

implementation? Neiland et. al., (2002) pointed out that, "The failure of fisheries development 

policy can be attributed to the failure to recognise the range of stakeholders (actors) in fisheries, 

including their characteristics and possible contribution to policy-making and implementation".  

Recent studies, especially in the LCB, have shown that local traditional institutions are widespread 
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and important in Fisheries (Bene et. al., (2002), (also see Governance report of this Project).  

Additionally, traders and commercial fish trade networks are key features of Nigerian fisheries.  

However, this research has revealed little or no recognition of these fisheries stakeholders or actors in 

relation to fisheries policy development process. 

 

Two questions are asked: Is it useful or possible to include the diverse groups of stakeholders in the 

policy-making process and if yes what mechanism can be used? 

The range of stakeholders (primary, secondary and tertiary- see stakeholder report) identified in the 

fisheries are thought to be crucial to the overall operation of any fisheries and consequently vital to 

the policy-making process. From the existing network of actors as identified above, it is evident that 

the policy-making process is characterised as being 

(a) a top-down process (heavily dominated by central government and not including the full range 

of stakeholders; 

(b) a process dominated by heavy bureaucracy with weak institutional capacity; 

(c) a process that relies on a narrow information base and a limited number of development 

narratives that emanate mainly from formal fisheries Department and Institutions.   

 

The outcome of this type of policy-making process that is characterised by a low level participation 

of stakeholders, has been,  a weak policy framework with significant 'policy voids' and policy 

incompleteness" dominated by "policy declarations and enactment (decrees, edicts & laws) but 

very little emphasis on policy implementation and  impacts Neiland et. al., (2002).   Clearly, 

success in fisheries development process would depend on the extent to which available spectrum of 

actors or stakeholders participate in the fisheries policy development process.  The need to join-up 

every actor or stakeholder is, therefore, vital to ensure the success of fisheries policies. 

 

But why do some stakeholders dominate the policy-making process to the exclusion of others?  The 

Governance Analysis component of this project (Ovie et. al., in press), revealed that the exclusion or 

marginalisation of some actors or stakeholders from the policy-making process was not due to ethnic, 

social, political or gender consideration. It was shown to be a result of share bureaucratic and long-

time arrangement and culture of central government .  It would appear, however, that in addition to 

this bureaucratic factors, an element of the defence of 'territoriality' has emerged in recent times, 

with officials of the Departments of fisheries claiming primary and guarded responsibility for the 

policy-making process. 

 

Improving the policy development process requires therefore some sort of transformation of existing 

structures of policy-making.  Keeley (2001) maintained that "transforming the policy process (ie 
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identifying new approaches to doing things) is about transforming the policy actor network". 

Some of these approaches may include: 

 

• strategically inviting key actors to workshops or onto project advisory groups; 

• complementing above with exposure visits to project or pilot sites and 

• employing the media for relevant publicity regarding the policy process change. The key 

approach lies in developing a policy process that is all inclusive and covers a wide range 

of actors as identified in the Stakeholder Analysis Component of this Project (Ovie et. al., 

2006). 

 

The potential obstacle to this all-inclusive approach in policy-making would appear to be the various 

government-line department of fisheries (Federal and State) which have dominant perception and 

interests and are heavily entrenched in the fisheries policy development process.  The seeming 

monoplisation of the fisheries policy-making process by government agencies has impoverished any 

debates and quality of narratives upon which major fisheries policies have been based. There is, 

therefore, the need to develop and adopt a multisectoral/ multi-disciplinary approach to the issues of 

fisheries policy development process at all levels of government. This strategy would be in tandem 

with the "participatory policy process tools" as described by Keeley (2001).  For example, fisheries 

policy process in Nigeria could be made more inclusionary by bringing together a range of 

stakeholders and representatives from different sectors to "offer and hear evidence" for any 

proposed fisheries policy. That way, "argument for and against such policy proposal would have 

been argued and thoroughly thought-through before enactment or proclamation. Development 

Agencies and NEPAD in particular are currently advocating this strategy which is known to enhance 

policy implementation as “stakeholders feel ownership of such policy".  The approach is currently 

being used by Action Aid (NGO) in India in relation to the debate on genetically modified (GM) 

crops. The  debate, described as parliamentary in nature, has helped bring about considerable 

reflection on some of the narratives surrounding the policy on the adoption of GM foods in India and 

elsewhere (Keeley, 2001).  
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4.4.  Policy Spaces and Policy options for Nigeria Fisheries. 

In identifying policy spaces in existing policy processes for improved policy options, an understanding 

of existing governance context (democratic or non-democratic), narratives (or counter narratives) and 

actor networks are recognised as crucial elements.  

 

Although Nigeria is currently under a democratic government, the governance context with regards to 

fisheries policy processes has not undergone any meaningful changes from the past. The fisheries 

policy development process was, and is still characterised by a  centralised and top-bottom approach 

that is dominated by government bureaucrats at the center.  Despite a good knowledge of potential 

stakeholders in the fisheries sector, there is still a high level of exclusion of relevant stakeholders in 

the policy-formulation and implementation processes. The primary stakeholders or actors in the 

fisheries (fishers, processors, fish traders, traditional institutions etc) are largely still excluded from the 

policy-making process but are expected to comply with the content and impact/consequence of 

policies even if the policies affect them negatively.  

 

During the field research for this report, officials of the FDF agreed that indeed, fisheries policy-

making and the processes involved are the prerogative of the Department. However, the Department is 

also in agreement on the need to open up the decision-making process to accommodate available 

spectrum of stakeholder in order to improve fisheries policy debate. As earlier stated, fisheries policy, 

its process and implementation are still dominated (monopolised) by staff of FDF with limited input 

from some selected government-line agencies and institutions. The present democratic system, 

however, offers an opportunity to reverse the current policy process approach through legislative 

lobby by widening, the level of participation and make the process more inclusive. 

 

The current reforms of government (seemingly more on paper at the moment than in reality, 

especially, in the domain of natural resources management) also offers an opportunity for policy 

narratives or assumptions underpinning such policies to be discussed more openly and widely before 

proclamation, enactment and implementation.  One crucial element of NEPAD’s policy development 

approach to is that “all proposed policies must be publicly announced and debated before 

enactment" to minimise exclusion and maximise inclusion. One effective way of doing this is, 

perhaps, to subject the narrative upon which such policies are based to open and critical discussion by 

a wide audience of stakeholders.  That way, the chances of interest groups (rent seekers) hijacking the 

policy process for their personal and future gains are minimised.  Such debates would open up the 

policy space through the accommodation of divergent views and opinions from actors that are 

particularly and outside the existing policy process network. A win-lose situation would occur and 

indeed predominate if the policy process is hindered through lack of inclusiveness and a dependence 

on an elite network of actors or a coalition of actors who are resistant to policy change for their 
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own selfish interest.  A win-win situation or a tendency towards it can only be achieved if policy 

space is broadened and made more inclusionary. 

 

5. Policy coherence between fisheries and other policies 

It is evident from the foregoing analysis that fisheries policy and policy processes are still largely 

pursued sectorally with little or no linkage with other relevant sectors that impact on fisheries. This is 

rather unfortunate as a large part of factors and institutions/agencies that affect inland water fisheries 

resources and the rural communities that depend upon them lie outside the fisheries sector. Typical 

examples of some of these institutions are the Dams Authorities and the Environmental Protection 

Agency located within the Federal Ministries of Water Resources and Environment, respectively. The 

heavy or absolute dependence of artisanal fisheries on water in both quantity and quality underscores 

the strategic importance of these sector or institutions to inland water fisheries. A policy coherence or 

synergy between fisheries and these sectors is, therefore, crucial in ensuring sustainable fisheries and 

livelihoods of the rural communities that are dependent on them.      

 

The Komadugu-Yobe Basin (KYB) in North East Nigeria represents a typical scenario of where and 

how the impact of water, in terms of quality and quantity, is threatening the overall fisheries of a 

region due to lack of integrated and efficient water and environmental management. The hydrology of 

the KYB is maintained by four river systems: Hadejia, Katagun, Keffi-Hausa and the Burum Gana. In 

the past one decade, the hydrology and flows of these river systems have been adversely affected by 

numerous dams constructed by the Division of Dams, Federal Ministry of Water resources (FMWR, 

Abuja) and the Hadejia-Jam'are River Basin Development Authority (HJRBDA) with headquarters in 

Kano and Jigawa States within the KYB itself.  The issue of water availability, and the recent massive 

invasion of the aquatic weed, Typha sp, are currently major threats to the fisheries of the Hadejia-

Nguru-Gashua wetlands- the largest and single most important wetland in Nigeria. Many fish species 

are known to react negatively to changes or modification of natural hydrograph through alteration of 

natural habitat structure vital for spawning and as a source of invertebrate food for fish (Bunn and 

Arthington, 2002; Arthington et. al., 2003). These modifications have produced negative impact on 

fish production and the overall fisheries of the region through the destruction of fishing grounds and 

habitat in the area. The absence of policy coherence between the different sectors e.g. water, 

environment, fisheries, wildlife etc. has exacerbated this problem in the KYB in particular and 

hindered natural resources management.  

 

In general, the lack of coherence between different sectoral policies in Nigeria is due largely to the 

absence of a holistic and integrated approach to policy formulation and implementation by 

government. Policy development processes in Nigeria have been sectorally driven and restrictive in 

participation. For example, staff of FDF, the Dams Authorities, Environment etc hardly see the need to 
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involve outside actors in the formulation of their sectoral policies. The consequence of this is clearly a 

sectoral policy that lacks cross linkages, coherence and synergy with other development sector. It 

is hoped that ongoing government reforms would address above problem   by taking a more holistic 

and integrative approach to issues of policy and policy implementation in order to achieve desired 

synergy amongst different sectoral policies and ensure positive impacts on people 

 

6.  Discussion and Conclusions 

This report "Fisheries Co-management: an Analysis of the underlying Policy Process", 

constitutes the third component of the BMZ- funded project on "Food security and Poverty 

Alleviation through improved valuation and governance of River fisheries in Africa".  

The choice of the Lake Chad Basin in Central Africa and the Zambezi Basin in East Africa for 

this study was informed mainly by the huge fisheries potentials of these basins and their 

significant contribution to the livelihoods of the rural communities in these regions.  

The sustainability of any natural resources and the benefits derived are largely determined by 

existing development and management policies affecting them - policy development being 

defined as "the aim and course of action set by government, organisations or individuals 

for achieving set goals or objectives" (Hamlisch, 1989).  Success or failure of policy 

objectives is underpinned by the strength of underlying narratives and the ability of policy to 

respond to implementation guidelines.   

 

Nigeria's fisheries potential is huge and vital to income, food security, livelihoods and poverty 

alleviation (FDF, 2005).   Consequently, an analysis of  policies (to reveal success or failure) 

governing this sector of the economy is crucial if benefits from the sector are to be derived on 

a sustainable basis.  Bad or weak governance and policy have been identified as major threats 

to food security, livelihoods and poverty alleviation (NEPAD, 2001). This analysis of 

Nigeria's fisheries policy was therefore largely undertaken to provide a basis for possible 

policy review and the options for policy change in the future. 

 

As the title of this report suggests, the policy on fisheries co-management or community-based 

management in Nigeria was thoroughly explored in this study.  However, the analysis did not 

reveal any form of conscious national policy on co-management for the Nigerian fisheries: co-

management being understood as a partnership arrangement, using the capacities and 

interests of local resource users and complemented by the ability of government to 

provide enabling legislation, enforcement and conflict resolution mechanisms (Berkes 

and Pomeroy, 1997).  Decentralisation as a major form of governance reform and a vital 

element in natural resources s co-management arrangements is yet to be given any 

consideration in the fisheries sector. 
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 In the absence of such national co-management arrangements, this report focused mainly but 

not exclusively on:   

(1) documenting the evolution of existing fisheries policies from the colonial period to the 

present time;    

(2) the mechanisms for fisheries policy-process  

(3) policy and governance context including the influence of bureaucracy and political 

environment on policy and the policy process;  

(4) possible policy narratives  that have influenced fisheries policies over the years and 

their implications for fisheries policy. 

(5) Fisheries policy networks and actors and suggestions on ways to influence or 

transform the policy process network in order to identify policy options. 

 

This study has afforded a greater understanding of Nigeria's fisheries policy and policy processes. 

Nigeria's fisheries policies have been evolving since the pre-colonial period with the creation of the 

Department of Fisheries in Lagos in 1941.  Since then, a number of fisheries policies and Programmes 

have been initiated by government to boost fish production and make Nigeria self-sufficient in fish 

production. 

 

However, these policies have not achieved the desired results as their performance has been assessed 

to be weak. Aside from the overtly centralised policy-making approach by State institutions and 

bureaucrat, other factors have been identified to account for the poor performance. Neiland et. al., 

(2002) documented major factors responsible for the poor performance of fisheries policy in the 

riparian countries of the Chad Basin, including Nigeria. These factors include: 

 

•  a weak State context 

•  political and economic instability 

•  lack of institutional capacity 

• narrow information base and limited knowledge 

• incomplete development narratives and strategies 

• under-valued fisheries 

• Lack of stakeholder recognision and utilisation of non-formal  

  institutions 

• limitation of national policy-making and implementation processes 

 

In particular, the weaknesses of the policy-making process in Nigerian fisheries are attributed mainly 

to:- 
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• a  lack of relevant data 

• narrow or ill-defined policy narrative 

• low level of participation by available spectrum of stakeholders in policy and decision-making and 

• absence or weakness of the interconnections between local and national levels of authority. 

These identified weaknesses generally constrain fisheries policy, the policy process and policy 

implementation. Suggestions for future policy change and policy options, therefore, need to address 

processes that can overcome these constraints.  The following recommendations are made in this 

regard 

 

1. There is the urgent need to open up the policy-making process and make it more inclusive to 

accommodate the range of available stakeholders in and outside of the fisheries sector. The 

over-centralisation of the Nigerian fisheries policy-making process and the monopolisation by 

State bureaucrats in the Fisheries Departments and institutions, needs to be reversed. 

Important stakeholders such as the dams authorities, Environment ministry, fishers, 

processors, traders, traditional institutions etc. are vital to the fisheries sector and therefore 

should be included in the fisheries policy making network. 

2.  Current fisheries policy-makers need to learn from past experiences in order to improve 

fisheries policy design and implementation in the future, it is necessary to know what worked 

and didn't work and why. For example, are planned policies publicly announced, debated and 

thoroughly thought through? Why did the fisheries expansionist and productionist policies of 

the 70s/80s fail? These and other issues need to be addressed in future policy considerations.   

 

3. Lack of adequate information and reliable statistical data are major problems confronting 

fisheries administrations, managers and policy-makers.  The consequence of this is a low 

knowledge base which affects, significantly, the range of development narratives upon which 

fisheries development policies are based. 

There is need to improve the knowledge base by increasing and diversifying fisheries research 

activities to provide adequate data for sound narrative for policy-makers.  Furthermore, more 

attention should be given to "demand-driven" or "action research" in order to promote better 

linkages between stakeholders in the fisheries. 

 

4. The study revealed that fisheries policy planning has been pursued largely within the domain 

of the fisheries sector.   There is need for existing fisheries policy-makers to work with and 

include stakeholders from other sectors (public, private) and leaders/participants within the 

traditional management systems in the future.  This approach would lead to an all-inclusive 

policy making process and enhance policy implementation. 
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5. There is yet no national policy on fisheries co-management in Nigeria.  Yet fisheries co-

management (public-private-community sector partnership) has been recognised as an 

effective way of sustainablely managing any natural resources.  Here it is recommended that, 

the various rural communities where the resources are based would become major players in 

the policy-making process and the management of the resources upon which their livelihoods 

depend. It is strongly stressed that future fisheries policies should address the issue of co-

management or community based management arrangements in the fisheries sector as 

this ensures the participation of the rural communities (who depend on the fisheries for 

livelihoods) in the management and control of the natural resource. Co-management, as 

a decentralisation policy gives voice to rural resource users and makes them partners in 

the management of such natural resources. It is known that co-management makes 

monitoring, control and surveillance of natural resources easier and cheaper and on the 

long run ensures sustainability benefits to resource users.   
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Fig 1.   Existing Fisheries Policy Process network and actors in Nigeria. 
 
KEY: 
 

Strong policy process relationship: stronger policy process network of actors. 
 
            - Not too strong relationship 
 

No arrows:  Absence of clear relationship: Note: the closer the network is to the centre (ie 
to FDF) the greater the influence in the policy process. 
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Conclusion 
Several actors are involved in the fisheries sector in the komadougou yobé and Lake 
Chad. The actors identified are involved in the sector at the production (catch), 
processing and marketing stages. They do not have efficient and functional formal 
organizations at their disposal and are therefore not in a position to define, negotiate and 
implement coherent initiatives within a common framework, based on social consensus 
that would allow them to ensure the social control of fisheries resources which, in turn 
would promote participatory management based on transparency, equity and social 
justice and would meet people’s needs and reduce poverty.  

As they lack appropriate means (and this, despite the efforts made by the programmes 
and projects in support of local governance), decentralised and devolved State local 
government authorities find it difficult to ensure social control. The conditions are not 
there that would allow the implementation of legal and statutory texts aiming to 
establish equitable access to, and good use of, the resources.  

This situation leads to a lack of governance in the fisheries sector. The actors have little 
room for manoeuvre in the decision-making process. Most of the initiatives concerning 
control of access to fisheries resources and the regulation of their use are in the hands of 
local leaders, especially the leaders of the N’guigmi and Bosso districts. This hold by 
local traditional leaders is contrary to good governance principles and violates legal and 
statutory arrangements concerning natural resources. 

Finally, the present management of resources in the Lake Chad Basin and the 
Komadougou yobé, although involving various actors who play different roles and 
follow different logics, must be replaced by a participatory system wherein actors have a 
common objective: i.e. the sustainable exploitation of resources and the fair sharing of 
profits and responsibilities related to this exploitation.  

In order to achieve this, the conditions required for this approach must be set out. These 
conditions are both institutional and technical. The institutional conditions concern 
legitimizing local institutional actors, giving them real support, reinforcing the 
capacities of key actors (fishers, women in processing) and making them responsible for 
the management of fish-farming resources. Technical conditions will concentrate on 
disseminating good practices of concerted management in order to increase productivity 
in a sustainable way, to increase income and thereby to reduce the vulnerability of rural 
communities when they are faced with recurrent crises.  

The State and the partners who support the exercise of local governance must ensure 
that the right conditions prevail. This will consist in providing a legal framework and the 
appropriate means to local communities, decentralised local administration agencies so 
that they can define, negotiate and implement individually or collectively coherent 
initiatives regarding the management of fisheries resources.  

The results of this analysis show that to reverse the trend of “bad governance”, which 
undermines the development of the fisheries sector in the Lake Chad Basin, it is 
essential to implement the following actions:26 

• Component 1: develop fisheries in the ponds that are not, or are 
insufficiently, exploited for fish-farming; 

                                                 
26 These components fall under those described within the Rural Development Strategy. 
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• Component 2: enhance the fisheries potential by developing applied 
research and transferring appropriate technologies to the actors as well as 
supporting vulnerable producers by giving them access to micro finance; 

• Component 3: improve and diversify livelihoods by giving actors and 
particularly producers access to healthcare, education, drinkable water…  

•  Component 5: strengthen the capacities of actors and their involvement in 
all actions aiming to conserve fisheries resources for a sustainable use. And 
for this purpose, actions must concentrate on raising awareness, providing 
oversight and giving support through appropriate equipment in order to 
promote resource sustainability and ensure significant incomes for the 
actors. 
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Summary 
 
This paper reviews the participatory fisheries management policy processes that have taken place in 
Malawi and proposes some key policy options for sustainable management of Shire river fisheries 
resource. The overall aim of the policy process is to identify and understand the factors which shape 
and affect the policy process by documenting and analysing the overall fishery policy environment 
that characterises the Zambezi basin with specific reference to Lower Shire fishery. This is due to poor 
performance of national policies with respect to such central issues as economic development and 
poverty. Consequently, it is likely that the benefits from utilisation of the natural resources will be 
threatened with overexploitation. This pattern of resource decline, which is common in some water 
bodies in Malawi such as Lakes Malombe and southern part of Lake Malawi and the Lower Shire 
River, will lead to competition and conflict between resource users thereby reducing socio-economic 
conditions and increased poverty. It is important to conduct a policy analysis to generate appropriate 
information that will be used to review the current fisheries policy processes at national level. 
 
The analysis is conducted through a desk-based review of secondary information by use of official 
documents, grey literature, and various reports from governmental and non-governmental 
organizations to identify and assess how policies are designed and implemented at the district level 
through the beach village committee, association and district assembly, and at the national level 
through the Department of Fisheries. The author’s experience on the policy and its performance is also 
another source of information for this analysis. 
 
Fisheries management policies in Malawi have been guided by the conservation paradigm that is a 
biologically based philosophy that focuses on the protection of fish stocks and has its roots in the concepts 
of Maximum Sustainable Yield. The approach to fisheries management has, therefore, been government 
centred, with the Department of Fisheries as the only management authority. Three management systems 
including traditional fisheries management, centralised and co-management are being practised in 
Malawi.  
 
The primary objective of the National Fisheries and Aquaculture policy is “to enhance the quality of 
life for fishing communities by increasing harvests within safe, sustainable yields” from the national 
waters of Lakes Malawi, Malombe, Chilwa, Chiuta, and Shire River and other smaller river systems 
and from small natural and man-made water bodies. As a secondary objective, it aims to improve the 
efficiency of exploitation, processing and marketing of fish and fishery products. The policy has sub-
policies in extension, research, participatory fisheries management, training, enforcement and riverine 
and floodplains. 
 
In terms of fisheries co-management (sometimes also referred to as Participatory Fisheries 
Management in Malawi), Malawi is advocating for this approach as the most appropriate method to 
manage the fish resources in the lakes of Malawi. Co-management is legislated by the new Fisheries 
Conservation and Management Act of 1997. In this approach, co-management is based on establishing 
effective local fishing community institutions that will work jointly with Government in fish resource 
management. This arrangement is intended to share rationally the responsibility and authority in 
managing the fish resources. This sharing of responsibility cuts across the entire community and will 
include the full participation of men and women with their capabilities as dictated by the local 
fisheries by-laws. The overall goal of the fisheries co-management sub-policy is to establish and 
sustain the co-management of fisheries resources between the Department of Fisheries and key 
stakeholders (e.g. fishing communities, traditional leaders) in order to achieve sustainable exploitation 
of aquatic resource management for the artisanal fisheries. 
 
Policy development in the one-party era was primarily government centred. The process of policy 
development looked at issues of policy research, development theory, sectoral profiles and constraint 
analysis and outlined the mechanism by which the information may be collected in order to update an 
Annual Sector Policy Statement. This statement was ensuring that sectoral policies were in-line with 
National Development Policy, the macroeconomic climate and cross sectoral policies of relevance. 
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However, some of the sectoral policies were not developed to take into consideration the recent 
changes in the understanding of the sector, macroeconomic policy changes or changes in the policies 
of other sectors. 
 
The fact that the policy development process was government centred, the process was relatively 
faster as there were only a few stakeholders that were consulted if any at all. The technocrats in the 
concerned ministries developed the policies. In so doing, there was very little transparency and 
consultations in the process. The current policy in use by the Department of Fisheries was developed 
in the multi-party era, where issues of transparency are advocated. The policy development process 
required the assimilation of information from the Fisheries Bulletins, Research Papers, National 
Development Documents and cross-sectoral documentation, conducting stakeholder consultations, 
identification of policy and strategy conflicts and development of harmonisation mechanisms for 
these. The final output at this level was the production of an Annual Sector Policy Statement which 
identified priority objectives and strategies. This was reviewed through a formal Policy Review and 
changes were made accordingly in the preparation of the policy. 
 
In future identification of policy issues should be a collective effort with participation of various 
stakeholders and Department of Fisheries alone. Improved governance system for fisheries or natural 
resource management is recommended. In some cases resource user committees can have 
responsibility to manage fisheries, forestry, water and wildlife without treating each differently. This 
will minimise conflicts between sectors. There is need to improve governance of the natural resources 
at district and national levels for an effective participatory, transparent and a process that is 
accountable. This may take a longer time as this would involve capacity building at district level and 
change of attitude among local people. 
 
Various sectoral and multi-sectoral policies impact on the lives and livelihoods of the Shire River 
communities. The relationship between the fisheries policy and its sub-policy on participatory 
fisheries management will be considered in this section. Several sectoral policies are related to 
management of the commons such as land, wildlife, diversity, water, forest and fish in the Lower 
Shire. In addition the decentralisation policy becomes a central theme as it entrenches governance 
issues in the management of the fisheries resources Table 4 below outlines the key policies. 
 
In broader sense the policies are congruent with the fisheries policy or the co-management sub-policy 
where they promote conservation or proper utilisation of the fisheries resources through reduction of 
soil erosion and siltation, protection of habitats, and pollution in the river. They also have a common 
interest with the NFAP where they promote community participation in development activities. The 
cross-cutting policies, the National Gender Policy and National HIV/AIDS Policy are relevant for 
fishing communities. The Gender Policy promotes participation of women in fish-related activities. 
The HIV/AIDS Policy is necessary for the fisheries sector due to migratory patterns of the fishers and 
fish traders from one place to another.  
 
The policies are incongruent where they encourage pollution through improper waste disposal, soil 
erosion through environmental degradation with deforestation and bad farming practices. They are 
divergent where they promote centralised management of the natural resources such as the National 
Parks and Wildlife policy. The Gender Policy may contradict with a provision in the Labour Act that 
limits participation of young boys and girls in fishing. 
 
The situation can be improved if planning of the natural resources is done at district level. The 
introduced district development plans should be encouraged to ensure that the policies are congruent 
and address issues that affect livelihoods of the fishing communities. Fore example Lower shire is 
vulnerable to floods and drought, any projects that aim to address the problem should be conducted in 
a comprehensive manner as various sectors will have to play a role for food security while at the same 
time ensuring that lives are not threatened with floods drought. If vegetable growing is promoted it 
should not be done in such a manner that it will encourage soil erosion but measures such as storm 
drains or contour bunds may be constructed to reduce high water flow. Planning for any projects 
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should be done at district level with participation of the communities and elected members of the 
assembly who are accountable to the villagers. Therefore governance should become a key element in 
the development of policies that are harmonised.  
 
Since Shire River is shared between Malawi and Mozambique, transboundary issues should be 
considered. The Southern Africa Development Community (SADC) Protocol provides for community 
participation in the management of shared resources (Article 7). The Fisheries Conservation and 
Management Act also recognise the need for internal cooperation in fish resource management. If 
ratified, the SADC Protocol can provide necessary guidance for sustainable utilisation of Lower Shire 
fisheries resources between Malawian and Mozambican fishing communities that cross the broader 
frequently as a coping strategy during drought period. 
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1. INTRODUCTION  
 
The small-scale fisheries contribute substantially to food security and livelihoods of people in 
countries that are endowed with the resources. With 20% of Malawi’s surface area (118,484 km2) 

covered by water, fish is the one of the commonest sources of animal protein supply for the 
population. The fish resource is estimated to account for over 60% of animal protein supply for many 
Malawians (Kent 1987). Over 55,000 fishers directly earn their income from fishing operations and 
nearly 300,000 people are engaged in various fisheries-related activities in Malawi (Department of 
Fisheries 2003).  
 
Fishing can be done on part- or full-time basis, and several types of gear and craft, both traditional and 
“modern,” are operated.  Apart from actual fishing, fish processing and marketing are an important 
source of income earnings and households support for many. Women often play an important role in 
these activities. Ancillary industries like boat building and maintenance, boat engine servicing and net 
manufacturing offer employment opportunities to some people, both in rural and urban areas. Given 
the economic importance of the sector, it is no surprise that, governing the maintenance of fish stocks 
for the small-scale sector is a continuing challenge, especially in areas with increasing human 
populations that exert pressure on natural resources (Njaya 2007). In this article, it is asserted that in 
order to meet this challenge a policy shift is needed that facilitates the co-management of fishery 
resources. 
 
The challenges of sustaining supply of fish in Malawi are mainly due to human population pressure, 
multi-species fishery characteristics, technological changes, limited or lack of alternative income 
sources to fishing, and erosion of traditional and customary practices that has been experienced after 
colonialism. Cross-cutting issues such as poverty, limited political will, economic stagnation and 
prevalence of HIV and AIDS pandemic also negatively affect the sector. Consequently, annual fish 
production for Malawi has been declining from over 70,000 tonnes in 1980s to just around 50,000 
tonnes since the last decade (DoF 2000).  
 
Since the colonial rule in late 1800s, centralised fish resource regime has been applied in many 
African countries as a ‘traditional’ form of management got eroded. However, in 1990s, a debate on 
institutional arrangements and governance reforms emerged in southern African water bodies in 
Malawi, Mozambique, Zimbabwe and Zambia in response to fish resource decline (FAO 1993; Bell 
and Donda 1993; Sowman et al. 1998; Hachongela et al. 1998; Lopes et al. 1998). The open access 
and common property nature of the small-scale fisheries are among various reasons for the resource 
decline. To address these problems, some forms of institutional arrangements were recommended. 
These include state, communal, and private property regimes. 
 
In pursuant to these recommendations and policy advocacy on community participation in 
development projects mostly by external donors, fisheries co-management arrangements were initiated 
in some water bodies. Participatory fisheries management programmes were initiated on Lakes 
Malombe, Chilwa and Chiuta in Malawi between 1993 and 1995 (Bell and Donda 1993; Hara 1996; 
Njaya 2002). Community participation in decision-making processes regarding resource monitoring 
and control through formulation and enforcement of fisheries regulations is a key element in these 
initiatives. On the other hand, the state is largely involved in creating an enabling environment through 
formulation of an appropriate policy and legislative frameworks. In Malawi, the Fisheries 
Conservation and Management Act (FCMA) and National Fisheries and Aquaculture Policy (NFAP) 
containing a participatory fisheries management (PFM) sub-policy and were approved in 1997 and 
1999, respectively. In other African countries like Tanzania and Uganda, fisheries policies that 
recognise community participation were formulated in 1990s while Zambia and Mozambique are yet 
to have theirs approved. However, there are still some steps left to have the policies and legislations 
implemented.  
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Neiland (2003) notes that national policies in many Developing Countries (DCs) relating to central 
issues such as economic development, poverty alleviation, food security, conservation and 
sustainability have often performed poorly. Consequently there is overexploitation of the resources 
due to unsustainable management. This pattern of resource decline, which is common in some water 
bodies in Malawi such as Lakes Malombe and southern part of Lake Malawi and the Lower Shire 
leads to competition and conflict between resource users thereby reducing socio-economic conditions 
and increased poverty.  
 
This paper reviews the co-management or PFM (as it is widely known in Malawi) policy processes 
experienced in Malawi and proposes some key policy options for sustainable management of fisheries 
resources. The review is based on the guideline questions drawn from policy analysis framework 
developed by Keeley (2001). While there are several definitions of a policy, this paper recognises the 
following: ‘policy’ is ‘a course of action proposed or adopted by those with responsibility for a given 
area (in government) and expressed as formal statements or positions’ while a ‘policy process’ 
involves both the design and implementation of actions and interventions by government, across the 
full range of national sectors such as industry, services, agriculture, fisheries, health and infrastructure 
(Keeley 2001). While the policy review generally focuses at national level a specific reference is made 
in relation to the project area, Lower Shire. 

1.1 Objectives 
The main objective of the policy process is to identify and understand the factors which shape and 
affect the policy process by documenting and analysing the overall fishery policy environment that 
characterises the Zambezi basin with specific reference to Lower Shire fishery. The specific objectives 
of this paper are to: 
(a) analyse Malawi’s participatory fisheries management policy profile 
(b) assess performance of the policy 
(c) propose key policy recommendations for sustainable management of the Shire river fishery 

that plays a key role in alleviating rural poverty and food security in the area 
 
The analysis is conducted through a desk-based review of secondary information by use of official 
documents, grey literature, and various reports from governmental and non-governmental 
organizations (NGOs) to identify and assess how policies are designed and implemented at the district 
level through the beach village committee, association and district assembly, and at the national level 
through the Department of Fisheries (DoF). 
 
2.  CHARACTERISTICS OF THE FISHERIES SECTOR 

2.1 Description of Malawi’s fisheries  
The main source of fish production is Lake Malawi (24,208 km2), producing almost 40-50% of the 
total annual landings. Other water bodies include Lakes Malombe (390 km2), Chilwa (1,800 km2) and 
Chiuta (200 km2), and Lower Shire River (820 km2). The fisheries are broadly divided into two 
categories, namely small-scale and commercial.  
 
The small-scale sector is the largest component of the fisher and accounts for about 90% of the total 
landings. It also encompasses subsistence fisheries that are pronounced in all water bodies where most 
fish caught is for consumption and little sold for cash economy. In the subsistence category gear types 
operated include fish traps, hook and line, fishing baskets and spears while in the small-scale fisheries 
category beach seines, open water seines, gillnets, and hooks are used. The fishing craft includes 
planked boat with or without engines and dugout canoes. In 2005, 15,303 fishing vessels were counted 
in the country of which 73% were dug-out canoes, 23% boat without engines and the rest being 
powered boats.  
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Figure 1: Estimated annual fish landings (metric tonnes) water bodies in Malawi (Department 
of Fisheries 2003) 
 
The commercial sector is divided into large scale and small-scale commercial. The large-scale 
commercial is mechanised fisheries and generally operates trawls, purse seine and lift nets. They are 
confined to the southern part of Lake Malawi. It comprises 5 pair trawls, 9 stern trawls. The sector 
contributes approximately 10% to the total national landings. It contributes approximately 10% to the 
total national landings.  
 
The fisheries have experienced considerable decline in the 1990s after a relative stability in the 
preceding years. The catches have declined from an average of 60,000 metric tonnes in the period of 
1976-1990 to 49,000 metric tonnes in 1993-2003 (Figure 1). This decline is mainly caused by a 
combination of complex factors some of which include localised overfishing in some inshore stocks of 
Lake Malawi, climatic influence that results in drying up of Lake Chilwa and weak capacity to enforce 
fisheries regulations. Conversely, in the last decade, the number of fishermen, fishing gears and 
fishing crafts has increased by 27%, 124% and 30%, respectively.  

2.2 Fish marketing 
Fishing and fish trading (Agnew & Chipeta 1979) have been increasing since the Second World War 
in response to the rapid increase of the population between 1945 and 1966. The introduction of nylon 
thread in 1958 by machine in a Blantyre factory instead of using fibres of local plants was a 
remarkable innovation in the history of the fishing industry. The increased population against 
declining catch trends has largely contributed to increasing trends of fish imports (Figure 2) mainly 
from the Southern African Development Community (SADC) countries. 
 
Fishing, processing and marketing constitute a principal occupation for many fishing communities 
including women in Malawi. Most of the fish sold to distant markets is in dry form for easy storage. 
Fish is processed in various ways. Sometimes, part of the catch is smoked in traditional open pits or in 
small smoking kilns made out of bricks. Bigger fish are sometimes split or rolled before smoking. This 
method is mainly used for cat fish (rolled mlamba) and split Oreochromis species (chambo). The 
major portion of the chambo production is either sold as fresh fish by private traders, using ice.  
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Malawi’s fish product exports are less than imports (Figures 2 and 3). From 1997 to 2005 fish exports 
have ranged from 0.1 to 256 tonnes with an average of 86 tonnes per annum. The highest fish exports 
quantity of about 255 tonnes was recorded in 2005. Fish imported into the country has fluctuated 
between 560 tonnes recorded in 1997 to 2,808 tonnes in 1999 with an average value of 1416 tonnes. 
This shows that the domestic fish production levels cannot meet the demand of the country.  
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Figure 2: Fish imports quantity (tonnes) and value (Million Malawi Kwacha) for Malawi 
(National Statistics Office 2004) 
Generally, from 1997 to 2000 the values of fish exports were less than those earned from imported fish 
products (Figures 2 and 3). However, since 2002 the trend has changed with highest values of fish 
exports being higher than those from imports although quantity records show that fish exports are 
generally less than the fish imports. This shows that fish products from Malawi are of higher quality 
since most of them are re-exports of marine products. The re-exports constitute over 80% of the total 
products exported especially since 1997 which mainly include frozen shrimps and prawns, trout 
salmonid, cod fish and flat fish and dried kapenta and dagaa (Njaya 2002). Since 1997, the country 
earned the highest fish export value of about MK160 million (about USD1.4 million) in 2004 while 
fish imports values have shown a steady increase with highest value of MK117 million (about USD 1 
million) recorded in 2005.   
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Figure 3: Fish exports value (Million Malawi Kwacha) and quantity (tonnes) for Malawi 
(National Statistics Office 2004) 
In terms of aquarium trade, Malawi exported a total of 5,099 units of aquarium fish at a value of 
approximately MK 4 million in 1997, and in 1998 a total of 33,408 units was exported at a value of 
MK3 million while in 1999 a total of 40 821 units of aquarium fish was exported at a value of K8 
million. On imports, it was indicated that a total of 25,200 unit live fish was imported into the country, 
and almost nothing in 1998 and 717 units at a value MK51652 (NSO 2002; Njaya 2002).  The 
aquarium fish was exported to various countries like Belgium, Denmark, France, Germany, Japan, 
Netherlands, Portugal, South Africa, Sweden, Switzerland, United Kingdom and the United States of 
America.  

2.3 Description of the project area: Lower Shire River  
 
The study area includes Chikwawa and Nsanje districts (Figure 4). In terms of fisheries management, 
the area is divided into five minor areas. These include Elephant Marsh (518 km2), Ndinde Marsh (155 
km2), Lagoons around Chikwawa (3.9 km2), Bangula Lagoon (18 km2) and Shire River (337 km2) 
(Ratcliffe 1971). The Shire River is the main outflow of Lake Malawi and flows approximately 450 
km from the lake to Mozambique, where it drains into Zambezi River. About 95% of the Shire River 
is located in Malawi and the rest in Mozambique. Its reach can be divided into the upper, middle and 
lower sections. For the purpose of catch data collection, the area is divided into 8 minor strata as 
shown in Table 1.  
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Figure 4: Map of Lower Shire River 

 
The Lower Shire River, which stretches from Kapichira Falls to the end of the border with 
Mozambique (34°50'-35°17'S) is one of the seventeen major floodplains in Africa, covering an area of 
more than 820km2 of marshes at peak floods. It sustains an important river-floodplain fishery in this 
country accounting for approximately 5-15% of Malawi’s fish catch since it fish is heavily dependent 
on the perennial marshes and seasonal floodplains of the Shire River. Elephant and Ndindi marshes are 
the main fishing grounds covering an area of 650 km

2
. The Shire fishing sector provides livelihood for 

about 4,000 people as gear owners or fishing crew members (Fisheries Department, 2003). The fishery 
is mainly subsistence in nature with small-scale commercial operations.  
 
The fishery contributes about 11% to Malawi’s annual fish catches. The majority of the poor rural 
households including female-headed households along the river depend on fishing as a key livelihood 
activity. Fishing is a source of employment, income and food security for these poor rural households. 
The fishery of the Lower Shire River is however highly vulnerable, with increasing fishing pressure 
leading to conflict between competing groups. In addition, its production is dependent on the quantity 
and quality of annual flooding regime, which is increasingly under threat due to both human and 
natural activities.   
 
The fishery is multi-species and multi-gear in nature. The fish fauna of the Lower Shire River is 
essentially of Zambezi River Basin origin as more than 60 species are caught in this fishery, but only 
three namely, Mlamba (Clarias gariepinus), Chikano (Clarias ngamensis) and Mphende 
(Oreochromis mossambicus) are of commercial importance (Willoughby & Tweddle 1978). These 
three contribute 90% to the total fish catch. The main fishing methods include seine nets, gill nets, fish 
traps, scoop nets, cast nets and encircling fish fence, and dug-out canoes and plank boats without 
engines are the main fishing crafts employed. The 2003 Frame Survey results indicate that the number 
of gear owners has doubled from 2394, crew members increased by 40% from 741, dugout canoes 
increased by 28 % from 938, plank boats without engines decreased by 96% from 45, gillnets 
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increased by 58% from 2873, fish traps decreased by 5%, longlines by 223% and scoop nets decreased 
by 31% to 33 between 1999 and 2003. Generally fishing effort has been high since 1991.  
 
Fish production has fluctuated between 2,000 and 11,000 tonnes per annum. Total catches increased 
from 4,000 tonnes in the late 1970’s to 11,000 in 1989, which was the peak. Catches dropped to 2,000 
tonnes in 1992 and has remained more or less the same since then. The decline in effort is attributed to 
overfishing caused by increased effort and drought that started in 1991. The use of illegal gears such 
as mosquito nets has compounded the situation.  
 
There is considerable co-management activity in the Lower Shire since 1996, and much of this has 
been spontaneous rather than DoF-led (Seymour 2005). Activities have included the banning of 
mosquito nets in certain lagoons and strong enforcement of local. Ten Traditional leaders formed an 
association which was active from late 1990s to early 2000s. It has remained weak since 2001 it has 
been weak due to lack of support from DoF. The Lower Shire has 31 BVCs that are distributed as 
follows: 
 

Table 1: Distribution of beach village committees in the Lower Shire by district, Traditional 
Authority and Minor Stratum (Department of Fisheries 2007) 

District Minor 
Stratum 

Chikwawa 11.1 

 11.2 

  

Nsanje 11.3 

 11.4 

 11.5 

 11.6 

 11.7 

 11.8 

Total  
 

2.4 Fisheries management systems in Malawi 
 
Fisheries have a number of characteristics that suggest that management will be necessary in order to 
avoid overexploitation of fish stocks. Fish are a renewable natural resource, varying in size according to 
growth, recruitment and mortality. The resource is reduced in size by either natural factors or human 
factors, such as degradation of both terrestrial and aquatic environment and fishing (Donda 2006). 
However, Smith (1995) asserts that significant reduction in fish resources is attributed to the fishing 
activities carried out by man. 
 
Fisheries management policies in Malawi have been guided by the conservation paradigm that is a 
biologically based philosophy that focuses on the protection of fish stocks and has its roots in the concepts 
of Maximum Sustainable Yield (MSY). This has, of late, been criticised in that some African’s fishing 
areas are highly variable (Sarch & Allison 2000). The approach to fisheries management has, therefore, 
been government centred, with the Department of Fisheries (DoF) as the only management authority. 
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Three management systems including traditional fisheries management, centralised and co-management 
are being practised in Malawi. 

2.4.1 Traditional fisheries management 
A historical background of the traditional fisheries management is not well documented. However it is 
known that before the colonial rulers, natural resource control was practised by traditional leaders. In 
some areas, like Mbenji Island on Lake Malawi, these traditional management systems are still being 
practised although not in their pure form. They are mixed with centralised management which makes 
them shift towards co-management regimes.   

2.4.2 Centralised management system 
In Malawi, the history of government centred approach to the management of the fishery resources dates 
as far back to the time the country was colonised by the British Empire. The first fishing regulations were 
introduced in 1930. Since then, the Department of Fisheries’ management policies have been influenced 
by the principles of the conservation paradigm, i.e. a centralised biologically led approach. As such, one 
of its sectoral policy objectives has been to aim at maximising the sustainable yield from fish stocks that 
can economically be exploited from the natural waters (GoM 2001). To achieve its objectives, DoF, like 
any other government natural resource management authority, formulated management regulations based 
on biological research findings. The conceptual background to this approach is based on the theories of 
Maximum Sustainable Yield (MSY). This management approach has been centred at the national level, 
with lower degrees or none at all of resource user participation.  
 
2.4.3 Participatory Fisheries Management  
 
As part of the process of consolidating democracy and as a strategy for realising the country’s 
development goal of poverty reduction, the Malawi Government expressed its desire to decentralise 
political and administrative authority to district level (GoM 1998). As a result of this, the late 1990s 
saw the Government of Malawi change its policy of centralised administration and management to 
decentralisation. 
 
In line with decentralisation policy, by mid 1990s, there was a gradual shift in the fisheries 
management philosophy from the conservation paradigm to the social/community paradigm, 
i.e. focusing on fisher community involvement in fisheries management. As such, the 
Fisheries Act of 1973 was reviewed with the intention of including community participation 
in fisheries management. A new act known as Fisheries Conservation and Management Act, 
1997, was then passed in parliament in October, 1997 to replace the 1973 Fisheries Act (GoM 
1997). 
 
A comparative analysis among the three shows that the traditional fisheries management is less costly 
as management decisions are made by the co-management programmes has remained a thorny issue 
for a long time. Traditional authority structures in the southern Africa are a legacy of colonialism. In 
both countries, traditional authorities are based on a lineage system of indirect rule that was introduced 
in the 1940s by the colonialists (Lopes et al. 1998; Nhantumbo et al. 2003). The main responsibilities 
of the chiefs included collection of taxes, fees and dues as demanded by the Portuguese in the then 
Portuguese east Africa (now Mozambique) and British in the then Nyasaland (now Malawi). After 
independence many African countries continued with the traditional authority structures but a review 
of their duties included control over their villages including settling disputes and allocating customary 
land. In many areas, development projects in Malawi have been implemented with support of the 
traditional leaders. There has, therefore, been a growing realization of traditional leaders as partners in 
co-management processes (Hara and Nielsen 2003; Hara et al. 2002).  
 
Those concerned with the recognition of traditional institutions have advanced their ideas by 
indicating that it is the same way as transferring power to non-representative institutions (Ribot 2003; 
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Lowore and Lowore 1999). Another argument is that while the traditional leaders may be important 
legitimate local institutions, they may become autocratic, unaccountable and undemocratic.  In this 
context democratic participation of the grassroots is not achieved. These conflicting issues have 
resulted in confusion on the ground and hence resulted in frequent institutional arrangement changes 
that sometimes need money (Njaya 2007).     
 
The centralised approach is envisaged to be cost effective in terms of time and resources in its 
establishment stages, but tends to be less sustainable and more costly over time (Donda 2006). The 
major costs of this kind of fishery management approach are the transaction costs (Hanna, 1995), and 
these involve the costs of gathering information, designing regulations, co-ordinating participants, 
monitoring conditions and enforcing regulations. In the short-run, this approach is said to be less time 
consuming and less costly to establish, because in the establishment phase, the approach relies on a 
small number of experts to gather the initial information, design the regulations, and involves very 
little participation by resource users. In the long run, the approach is more costly and less sustainable, 
because there is a shift in the transaction costs. The transaction costs of monitoring and enforcement 
are high since the approach creates an incentive to the users to sabotage the programme. Thus, this 
approach tends to create more problems than it solves. While it reduces the transaction costs of having 
to strike bargains with user communities, it sets up a barrier between the managers and resource users. 
As a result, poor communication between managers and resource users, dissatisfaction among resource 
users, low compliance by the resource users and less well informed fishery management decisions are 
expected. 
 
In contrast, the guiding principle in participatory fisheries management or co-management is that it is 
a participatory approach between government agencies and user community in the management of 
fisheries resources. The two core elements in the approach are the authority to execute and the shared 
or participative decision making. In which case there is need for clear allocation of responsibilities 
between the co-managing partners and delegation of powers. This approach shifts the emphasis of 
fisheries management from being either government based or community based. As a result, this approach 
brings together the government and the user communities to manage the same resources for the benefit of 
the communities. Co-management strongly advocates for a more bottom-up approach, that is, most of the 
management and development ideas originate from the communities themselves. However, co-
management calls for a continued dialogue and understanding between the two co-managing partners. 
 
In terms of costs, the approach requires an initial high cost due to the process required to set up 
institutions and the system, however, operational cost thereafter become lower. The other advantage 
with this approach is that the local fishers broadly accept the local notions of social justice, and legitimacy 
of the management system is ensured in the eyes of the local residents (Donda 2006). 
 

2.5 Common fishing regulations  
 
This section highlights management measures that are applied in various water bodies of Malawi. They 
were formulated either in centralised or participatory fisheries management arrangement. 

2.5.1 Closed season and area  
This regulation was designed mainly to protect Chambo (Oreochromis sp) during their spawning period. 
It is prohibited to use beach seines in the closed areas and during the closed season. The closed season 
runs from 1st November to 31st 1 October to 31 December and from 1 December to 31 March in Lake 
Chilwa every for all seine nets and. On Lake Chilwa no seining is allowed. This was a rule that was 
formulated by the local fishers and the government just approved it in the participatory fisheries 
management arrangement. On Mbenji island where some form of traditional fisheries management exist 
(although not in its pure form), the chief prohibits any fishing method from December to April every year. 
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2.5.2 Mesh size restrictions  
This regulation was formulated to supplement the one on closed season and areas, in order to protect 
young fish from being caught before they are mature to breed. Minimum mesh sizes for various types of 
fishing gears are set based on the size at maturity information for the target species. 

2.5.3 Minimum size of fish 
Based on fish size at maturity information, this regulation was designed to supplement the mesh size 
restriction regulation by protecting young fish to enable it grow to maturity before being caught. Different 
fish species have minimum allowed fish sizes. For example, all species of Chambo have a minimum 
takeable size of 150 mm (6 inches); all other tilapia have a minimum takeable size of 100 mm; and all 
species of Opsaridium (Mpasa) have a minimum size of 300 mm. 

2.5.4 Maximum headline length of fishing net 
 
This regulation was designed to control fishing effort by limiting the size of the fishing nets. Each type of 
net has its own maximum permissible length depending on the water body it is to be used. For example 
the same gear, like chambo seine net, is longer in Lake Malawi (no restriction on the length) than in Lake 
Malombe (maximum headline length is 1000m). 

2.5.5 Licensing of fishing gears 
This regulation, which is an exception of the other four above, is usually intended to control the amount of 
fishing effort by limiting the number of gears licensed to fish. In so doing it regulates access to the fishery. 
However, this regulation has not been used as it should. It is strictly applied to the medium and large scale 
fishers only, whose numbers have been controlled by the use of this regulation. In the case of artisanal 
(small scale) fishers, although they are licensed, their numbers have not been regulated using this 
regulation. 

2.6 Introduction of Participatory Fisheries Management in Malawi 
 
The Participatory Fisheries Management Programme (PFMP) was initially introduced in Malawi by 
the Department of Fisheries on pilot basis in Lake Malombe in 1993 (Bell and Donda 1993). There 
were both sets of internal and external factors within the Department of Fisheries that influenced it to 
go for participatory fisheries management in Lake Malombe. In brief, it can be said that the driving 
force behind DoF’s going for co-management was its discovery that there was over-fishing going on 
in the South East Arm (SEA) of Lake Malawi and Lake Malombe. The problem was aggravated by the 
human population growth that resulted in increased fish demand, and therefore increased fishing 
pressure. This was coupled with environmental degradation that ended in high siltation problem in 
Lake Malombe. However, the problem was exacerbated by the weak capacity of DoF to enforce 
fishing regulations, hence, DoFs choice to involve the fishing communities in the management of the 
Lake Malombe fishery. 
 
The main objective for the introduction of PFMP as developed by the DoF was to promote recovery of 
the fisheries of Lake Malombe and Upper Shire to a level that can sustain an annual catch of 10,000 
tonnes. This was to be achieved:  
(a) Through co-operation, dialogue and negotiation between Department of Fisheries (DoF) and 

fishing communities. Initially, decision-making powers were to be retained in the hands of DoF, 
but would progressively be transferred to community-level organisations; and 

(b) Through promotion the formation of community-level organisations, i.e. beach village groups and 
committees (BVCs) and a lake-wide body: the Lake Malombe Fisherman’s Association (LMFA). 
Their objective was, to assume communal management of the resource, to articulate the views of 
the fishing community and to act as a channel for dialogue and extension between DoF and fishing 
communities. 
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After the introduction of the PFMP approach in Lake Malombe, fishers in other water bodies such as Lake 
Chiuta and Lower Shire decided to copy the approach with their own initiative, and more or less at the 
same time, it was introduced in Lake Chilwa to facilitate its recovery after drying in 2005 (Hara, Donda, 
& Njaya,  2002) 

 
 
3. THE POLICY PROFILE 
 

3.1 Mandate of Department of Fisheries 
The GoM´s responsibility for the proper development and management of the fisheries of Malawi is 
mandated on the Department of Fisheries (DoF) through its headquarters in Lilongwe and its eight 
District Fisheries Offices. The Department of Fisheries is a branch of the Ministry of Mines, Natural 
Resources and Environment (MMNRE) and the Director of Fisheries is responsible to Principal 
Secretary of the Ministry. The DoF’s mission, vision statement and goal are outlined in Box 1. 
 
 
Box 1: Mission, vision and goal of DoF 
 
Mission statement  
To provide framework conditions and excellent services for the maximization of socio-economic 
benefits through sustainable utilization and management of capture fisheries and increased aquaculture 
production. 
 
Vision statement 
To be a dynamic, high performance, consultative and client focused Department that promotes, builds 
and ensures sustainable development, utilization and management of the fisheries resources in Malawi. 
 
Departmental goal 
The overall departmental goal is to “Provide professional services to ensure sustainable fisheries 
resource utilization and enhanced aquaculture through principles of good governance”. For the next 
half decade, the Department of Fisheries plans to pursue the following goals: 
(a) All fisheries are managed according to operational management procedures. 
(b) Restructure, reorganize, and strengthen Department of Fisheries for effective internal, 

national, and international communication. 
(c) Strengthen user institutional capacity for fisheries resource management and governance. 
(d) Update legislation and policy in line with other national policies and legal instruments 
 
Structural and policy rigidities have contributed to low improvement in living standards of the 
majority of Malawi’s population. About 60% of Malawians live below 27poverty line as social 
indicators show high mortality rate, high population density, household food insecurity, environmental 
degradation, high illiteracy rate, low education coverage, declining incomes, high unemployment rate, 
high HIV/AIDS prevalence rate and high gender imbalance (GoM 1995). 
 
The economy grew by an average of 6% between 1964 and 1979. This was above the annual 
population growth rate of 2.9%. However, the economic growth rate reduced to an average of 3% in 
the 1980s due to rise in energy prices, change in external trade routs, influx f refugees, drought and 
declining terms of trade. The economic growth rate reduced further in the 1990s mainly due to poor 
performance of the smallholder agricultural sub-sector as a result of vagaries of weather. Consequently 
the average economic growth rate registered 0.6% only (GoM 1995).  
 

                                                 
27 One USD per day 
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To achieve sustainable development the GoM has formulated a number of strategies that are contained 
in the National Strategy for Sustainable Development (NSSD) following the World Summit on 
Sustainable Development (WSSD) held in South Africa in 2002. In terms of fisheries, the strategies 
are developed to reduce poverty through sustainable development and economic growth and that has 
been stipulated in the Malawi’s Vision 2020, Poverty Reduction Strategy Paper (PRSP) which 
translated in Malawi Growth Development Strategy, the Fisheries Policy, the Fisheries Act, the 
Community-Based Natural Resource Management (CBNRM) strategy, the National Environmental 
Action Plan (NEAP) and the Ministry of Mines, Natural Resources and Environment’s and the 
Department of Fisheries Strategic Plans (now in need of review as they were from 2002-2006).  
 

3.2 Objectives of the National Fisheries and Aquaculture Policy 
The primary objective of the National Fisheries and Aquaculture policy is “to enhance the quality of 
life for fishing communities by increasing harvests within safe, sustainable yields” (Section 3, 3) from 
the national waters of Lakes Malawi, Malombe, Chilwa, Chiuta, and Shire River and other smaller 
river systems and from small natural and man-made water bodies. As a secondary objective, it aims to 
improve the efficiency of exploitation, processing and marketing of fish and fishery products. The 
policy has sub-policies in extension, research, participatory fisheries management, training, 
enforcement and riverine and floodplains. Highlights of major objectives and strategies of the sub-
policies are as follows: 
 
(i)  Extension - to mobilise communities to participate; to facilitate formation of beach village 
committees (BVCs); to train community groups; to distribute extension messages on fisheries and 
environmental issues tied to needs assessment; to improve effectiveness of extension; to tie research to 
address actual fishing community needs. 
 
(ii)  Research - to promote demand driven, service oriented research; to identify research programmes 
with the stakeholders (local fishing communities); involve fishing communities in data collection and 
research; conduct surveys to broaden knowledge about fishing communities. 
 
(iii)  Participatory Fisheries Management Sub-Policy - identify stakeholders; promote formation of 
local fisheries management authorities; strengthen capacity; harmonise strategy with other community 
committees (forest, agriculture); establish distinct boundaries for fishing areas for local fisheries 
management authorities (LFMAs); provide legal agreements and procedures for participation; 
elaborate together with LFMAs appropriate fisheries management plans and conclude agreements; 
support LFMAs in participating in enforcement, research, and monitoring activities;  develop and 
maintain capacity to monitor enforcement activities and the effects of by-laws. 
 
(iv) Training - develop and provide demand-driven courses for fisheries, and co-management to 
support user communities; identify training needs for user communities with built in procedures with 
extension services with fishing communities. 
 
(v)  Enforcement Policy - maintain an effective fisheries inspectorate to support local communities in 
the formulation and enforcement of regulations and by-laws;  hold regular meetings with LFMAs;  
encourage joint patrols;  encourage LFMAs to issue licenses 
 
(vi)  Riverine and Floodplain Fisheries Policy - to involve riverine communities in the sustainable 
management of the riverine environment and adjacent floodplains and wetlands; apply the co-
management approach practised in lakes to riparian communities. 
 

3.3 Objectives of the Participatory Fisheries Management Sub-Policy 
In terms of fisheries co-management (sometimes also referred to as Participatory Fisheries 
Management in Malawi), Malawi is advocating for this approach as the most appropriate method to 
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manage the fish resources in the lakes of Malawi. Co-management is legislated by the new Fisheries 
Conservation and Management Act of 1997. In this approach, co-management is based on establishing 
effective local fishing community institutions that will work jointly with Government in fish resource 
management. This arrangement is intended to share rationally the responsibility and authority in 
managing the fish resources. This sharing of responsibility cuts across the entire community and will 
include the full participation of men and women with their capabilities as dictated by the local 
fisheries by-laws. 
 
The overall goal of the fisheries co-management sub-policy is to establish and sustain the co-
management of fisheries resources between the Department of Fisheries and key stakeholders (e.g. 
fishing communities, traditional leaders) in order to achieve sustainable exploitation of aquatic 
resource management for the artisanal fisheries. There are three specific objectives and 13 strategies 
that were put for effective implementation of co-management under the fisheries policy. These are: 
 
Objective 1: To achieve the active participation of local fishing communities in the 
management of the fish resources. 
Strategies: 
(i) Identify key stakeholders in the small scale-fishing sub-sector. 
(ii) Promote the formation of local fisheries management authorities (e.g. BVCs) and higher level 

entities. 
(iii) Strengthen the capacity of local fisheries management authorities to enable them to participate 

effectively in fish resource management. 
(iv) Harmonise strategy with other community committees (forest, agriculture, water, etc.) and co-

ordinate activities with other extension services. 
(v) Establish and uphold distinct boundaries for fishing areas for local fisheries management 

authorities. 
(vi) Elaborate together with local fisheries management authorities appropriate fisheries 

management plans (objectives, measures and regulations in line with the Fisheries Act). 
 
Objective 2: To provide legal instruments and procedures for the participation of local 
fisheries management authorities in the management of the fish resources. 
  
Strategies: 
(i) Conclude agreements for fisheries management plans between the Department of Fisheries 

and local fisheries management authorities. 
(ii) Support local fisheries management authorities to participate in enforcement, research and 

monitoring activities. 
(iii) Review fisheries subsidiary legislation in consultation with other relevant organisations. 
 
Objective 3: To develop and maintain the capacity to monitor, support and conduct research 
on co-management within the Department of Fisheries. 
 
Strategies: 
(i) Monitor enforcement activities of Government and local fisheries management authorities. 
(ii) Report cases of corruption and make recommendations. 
(iii) Investigate the effects of by-laws. 
(iv) Describe conflict areas between all stakeholders and elaborate recommendations (sharing or 

exclusion). 
 
The policy provides an integrated framework for fisheries and aquaculture development in Malawi. It 
aims at the optimal exploitation and utilisation of the fisheries of Malawi’s water bodies and 
promotions of investment in both capture and culture fisheries. The activities of the Department of 
Fisheries are therefore, guided by the National Development Policy and NFAP through the 
Departmental Strategic Plan. The outstanding feature lies in the sharing of responsibility for fish 
resource management between the Department of Fisheries (DoF) and the user community. 
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3.4 The Fisheries Conservation and Management Act of 1997 
The Fisheries Conservation and Management Act (FCMA) of 1997, although passed in the same year 
as the Forestry Act, embodies a largely different approach to resources management.  As characterized 
in the subsequently issued National Fisheries and Aquaculture Policy (Department of Fisheries, 1999) 
“that orientation was mainly focused on the needs of the fish resources themselves and the Department 
of Fisheries was seen as the guardian of those resources.   
 
Virtually all powers and responsibilities associated with protecting and using fisheries resources are 
held under the purview of the Director of Fisheries including: vessel registration, fishing licenses, 
aquaculture permits, fishery management plans, prohibited fishing measures, administrative penalties, 
enforcement, designation of fishing districts, regulations and seizure and retention of illegal fish. 
  
 
3.5 Operational problems associated with the fisheries policy and Act 
The main problems of the FCMA are that it contains very simple provisions for participatory fisheries 
management outlined in Part III (Local Community Participation). Secondly it was approved before 
the Local Government Act was approved in Parliament. Similarly, there are problems with the NFAP. 
It does not deal with decentralization programme. It also leaves out some major issues such as 
apportionment of resource access between small and large-scale enterprises. The subsidiary 
legislations, namely, Fisheries Conservation and Management Regulations, GN 32 and Fisheries 
Conservation and Management (Local Community Participation) Rules GN 26 of 2000 were both 
enacted 2000. As Seymour (2005) notes, there were some technical errors in the former while the 
latter had no indication of area of control of a BVC, and yet BVC empowered to exclude trawlers. 
These are the areas that need a review to deal with decentralisation and correct errors.  
 
Trck (2000) further analyses the policy and legislation. Observations are made on the content of the 
NFAP which stands in stark contrast to the FCMA. It announces a general objective “to enhance the 
quality of life for fishing communities by increasing harvests within safe, sustainable yields” (Section 
3, 3).  It seeks to incorporate the socio-cultural and socio-economic conditions prevailing in the sector 
by using participatory approaches.   
 
In the policy, the Department of Fisheries collaboration with other stakeholders in conserving and 
managing fisheries resources and may enter into agreements with…communities, the private sector, 
and NGOs  (Section 4.1 Institutional Framework) is articulated unlike in the former policy that was 
basically demonstrating a centralised mechanism. The NFAP elaborates sub-sectoral policies in eight 
areas, extension, research, participatory fisheries management, fish farming, training, enforcement, 
riverine and floodplains fisheries, and fish marketing.  In every one of these sub-sectoral policy, it 
articulates specific measures to foster participatory fisheries management or co-management.   
 
Trick (2000:14) notes “this policy constitutes a solid charter for cooperative management between the 
Department of Fisheries and local fishing communities”.  The policy provides collaboration and not 
imposition. It seeks participatory development of fisheries management plans, encouragement of local 
licensing and enforcement. The Department of Fisheries intends to maintain a close, demand-driven 
relationship with its most important partner, the local fishing community.  
 
The Fisheries Conservation and Management Regulations of 2000 provide support to the policy by 
encouraging co-management of fisheries resources. For example, there are provisions to empower 
BVCs so that they can scrutinise licenses, enforce fishing regulations, close seasons, enforce 
conditions, seize vessels, formulate and review regulations and undertake environmental conservation. 
The regulations establish organisational structure for BVCs and such key supporting documents as a 
model BVC constitution, license, and applications. These regulations support implementation of the 
community-based fisheries management.  
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The policy framework for fisheries management has been recommended by some scholars and 
practitioners (Trick 2000) but the Fisheries Conservation and Management Act needs a review to 
provide a stronger statutory basis for its innovations. Critical activities like demarcation of the 
jurisdiction of Beach Village Committee (BVC) management areas and legal transfer of ownership 
need legal sanction for more effectiveness. Some key notable legal instruments such as transfer letters, 
appointment of Honorary Fisheries Protection Officers and management agreements have not yet been 
concluded. These delays affect operationalisation of the policy and legislation failure to establish 
explicit roles and responsibilities for traditional authorities (TAs) in demarcating fishing areas and 
adjudicating disputes and violations. It would be necessary to establish clear roles of traditional 
leaders (TAs) to ensure performance and to guard against corruption. Other critical areas left out in 
this policy include resource mobilisation for the Fishery Department and more capacity building at the 
community level.  
 
Box 2 presents three case studies on the impact of the co-management policy. 
 
Box 2: Case studies on the impact of the PFM policy on three sites: Lakes Malombe, Chiuta and 
Chilwa 
 
Lake Malombe 
 
It is the first site for participatory fisheries management or co-management in Malawi. It started in 
1993 after FAO (1993) presented results of Chambo (Oreochromis sp) decline in the lake, Upper Shire 
and southern Lake Malawi. The co-management started before the development of the PFM sub-
policy and approval in 2001. The PFM programme was developed to sensitize the user community 
about the problems associated with illegal fishing practises that destroy breeding habitats, and reduce 
non-compliance by promoting a participatory process in the formulation of regulations. Consequently, 
30 BVCs were formed as user community representatives that became partners together with DoF in 
the programme.  
 
The PFM policy has not addressed much of the resource decline problems due to, among others, weak 
capacity to enforce regulations, dominance of non-fishers in BVCs, power struggle between traditional 
leaders and BVCs and lack of support from district assembly. However the recent broad based co-
management with inclusion of District assembly, Judiciary and other natural resource related 
departments at district level has given an opportunity for formulation of by-laws that address issues of 
stakeholder participation like roles of traditional leaders, District Assembly, Department of Fisheries, 
associations and BVCs;  closed areas, closed seasons, minimum takeable sizes of fish restrictions that 
are extended to other fish species apart from Chambo, and gear and mesh size restrictions. There is 
also improvement in the composition of BVCcs as they are now composed of more resource users than 
before. Therefore the impact of the PFM sub-policy of 2001 and Fisheries Conservation and 
Management Act of 1997 have enabled formulation of by-laws to strengthen existing regulations and 
rules on Lake Malombe. 
 
 
Lake Chilwa 
 
The Lake Chilwa co-management started when the lake dried up in 1995/96. The government and 
local leaders designed some rules, like banning the use of poisonous plants (katupe, Syzigium species), 
and seines in river mouths and lagoons to protect remnant fish stocks. From 1996 to 1997, after the 
lake refilled and fish stocks recovered, the co-management programme was effective. However, after 
the stock recovered the fishers became sceptical about the roles of local leaders who still continued to 
formulate rules that were focusing on regulating seine operations, while the actual seine fishers were 
also sidelined within the BVCs, much in the same way as happened on Lake Malombe. The emerging 
scepticism undermined the initial success of the co-management arrangement. However based on the 
PFM sub-policy and the FCMA, there is reorganisation of the BVCs. The seine fishers sidelined in the 
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previous arrangement are now participating in the co-management activities. They are able to enforce 
regulations and indirectly restrict access to migrant Malombe nkacha (open water seining) fishers by 
setting their own by-laws on fishing methods such as prohibiting use of paddles (malemu) and anchors 
(nangula) so that they cannot access open water stocks. They only allow traditional use of miponda 
(bamboo poles) to propel a boat or dug-out canoe. This fishing method will restrict migrant fishers 
from Lake Malombe to operate in the lake. 
 
Lake Chiuta  
 
On Lake Chiuta, the community initiated the co-management process in 1996. They were against 
nkacha fishing and hence sought support from the government when they formulated a regulation 
regarding the ban of seining operations in the lake. However, at the same time traditional leaders based 
in Mozambique – also bordering Lake Chiuta - continued to allow seining in their waters. The 
effectiveness of the Malawian ban on seine fishing was undermined by the fact that many Malawians 
subsequently migrated to the Mozambican side of the lake to operate their seines from there. This also 
led to conflict between Malawian and Mozambican fishers. However it appears the current PFM sub-
policy is not clear on transboundary issues although there is a provision in the FCMA on international 
relations.  
 
 
4. UNDERSTANDING THE UNDERLYING POLICY PROCESS FOR PFM  

4.1 Theoretical basis of co-management  
 
Concepts that emerged from the debate about the problems with common pool resources (CPRs) 
governance include “co-management,” “governance,” and “decentralization.” In Malawi, co-
management is also conceptualised as a participatory fisheries management (Njaya in press). Sen and 
Nielsen (1996) define it as an arrangement where the power and authority to manage a fisheries 
resource is shared between user groups and government. Pomeroy and Viswanathan (2003) -- more 
particularly thinking of Asia – include other stakeholders beside users and government – e.g. non-
governmental organisations – as well. Co-management is about the inclusive right to participate in 
making key decisions about how, when, where, how much, and by whom fishing will occur. A 
problem with the actual design and implementation of co-management arrangements is the fact that 
some users (e.g. outsiders, elites) may get a disproportionate say in the governance of the resources 
(Jentoft et al., 1997). Also, as with any form of collective action, free riding may occur. In general, co-
management seems to be more feasible for small-scale fisheries (Njaya in press). This has to do with 
the fact that smaller group sizes, and the relative homogeneity of communities are more conductive to 
collective action (Olson 1965).  
 
A second concept that appears to be gaining popularity in the literature, and that deserves attention in 
this brief overview is "governance". Governance refers to ‘how power and decision-making is shared 
among different components of society’ (Béné and Neiland 2005:7). These components include 
individuals as well as community-groups and organizations. Specifically, governance arrangements 
include legal, social, economic and political issues applied to the management of fisheries resources. 
There is need to create an enabling political environment that allows various stakeholders to exercise 
their powers and authorities over the management of fisheries resources through decentralised 
systems.  
 
Decentralisation is a third concept with relevance for the search for feasible, participatory CPR 
governance arrangements. It refers to any act in which a central government systematically transfers 
part of its powers, authority, and responsibilities to local government structures or lower level 
institutions such as districts and community level committees or user groups (Ribot, 2002; Pomeroy 
and Viswanathan, 2003; Béné and Neiland 2005). Democratic decentralisation reforms offer an 
opportunity to legally supported forms of popular participation in the management of fisheries, given 
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that they establish the prerequisites for a fair and transparent system of electing user representatives in 
committees, which is crucial for the legitimacy of such community level representative institutions.  
 
The main problems associated with the development of the PFM sub-policy are that its provisions are 
not widely known by the actors in the fisheries sector. During its formulation process, there was 
limited participation by resource users as workshops organised targeted local leaders and just very few 
fishers across the country. There has also been lack of harmonisation with other polices key notable 
ones being the Decentralisation Policy that was approved in 1996. The new policy and legislation is 
still bureaucratic as most of powers are vested in then Director of Fisheries and there is no role for 
District Assemblies. This is because the policy was formulated before the Decentralisation policy. 
Eventually this impacts on transparency, slow process on decentralisation (for example the drafted by-
laws for Mangochi await approval of District assembly or councillors who are not yet elected even 
some devolution steps for fisheries functions are not yet concluded despite devolution plan being in 
place since 2002) limited participation of the resource users as they wait for  along time for decisions 
from Department of Fisheries, and sometimes the PFM has been poorly focused as in many BVCs 
especially on Lake Malombe where financial inducements in form of allowances from meetings were 
considered incentives, were there were many (over 70%) non-fishers in 1990s and early 2000s but 
now the situation has improved through the development of a decentralised fisheries management 
arrangement, and limited participation of other sectors in the PFM by Ministries/Departments such as 
Agriculture and Irrigation, Forestry, Health, Judiciary,  Marine and Wildlife.  
 

 4.2. Policy development process 
 
Politically, Malawi became an independent state in 1964 from the British ruled federation of Rhodesia 
(Zimbabwe) and Nyasaland (Malawi). Malawi became a republic and a one-party state in 1966. The 
country then became a democratic multi-party state in 1994. The head of State is the democratically 
elected President, whose term of office is five years. The executive power is vested in the President and 
the legislative power in the National Assembly. 
 
In terms of fishing, the first fishing regulations in Malawi, the then Nyasaland, were introduced in 1930, 
by adding a section (Section 3: Fishing Rules MP.437 of 1930) to the Game Ordinance (Chirwa, 1996). 
The ordinance statutorily enabled the Ministry of Mines, Natural Resources and Environment to 
implement, through the Department of Fisheries28, regulations with regard to the sector. In 1949 the 
objectives of these regulations mainly aimed at controlling fisheries, to regulate commercial fishing, to 
assure its taxation, and to provide, as far as it was possible, an equitable return to the largest possible 
number of fishermen and all those engaged in the fishing industry. 
 
By 1973, the Malawian political institutions noted the need to formulate a new Fisheries Act. It became 
necessary to take into account: a) the need to conserve fishing stocks to give a long term optimum catch; 
b) to adapt fishing methods regulations to modernised gear; and c) the dangers of pollution. Consequently, 
a completely new statute, namely the Fisheries Act, 1973, replaced the Fisheries Ordinance of 1949. 
 
As part of the process of consolidating democracy and as a strategy for realising the country’s 
development goal of poverty reduction, the Malawi Government expressed its desire to decentralise 
political and administrative authority to district level (NDP, 1998). As a result of this, the late 1990s 
saw the Government of Malawi change its policy of centralised administration and management to 
decentralisation. 
 
Policy development in the one-party era was primarily government centred. The process of policy 
development looked at issues of policy research, development theory, sectoral profiles and constraint 
analysis and outlined the mechanism by which the information may be collected in order to update an 
Annual Sector Policy Statement (ASPS). This statement was ensuring that sectoral policies were in-
                                                 
28The Department of Fisheries in Malawi was established in 1946 (Chirwa, 1996).  
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line with National Development Policy, the macroeconomic climate and cross sectoral policies of 
relevance. However, some of the sectoral policies were not developed to take into consideration the 
recent changes in the understanding of the sector, macroeconomic policy changes or changes in the 
policies of other sectors. The fact that the policy development process was government centred, the 
process was relatively faster as there were only a few stakeholders that were consulted if any at all. 
The technocrats in the concerned ministries developed the policies. In so doing, there was very little 
transparency and consultations in the process. 
 
The current policy in use by the Department of Fisheries was developed in the multi-party era, where 
issues of transparency are the order of the day. The policy development process required the 
assimilation of information from the Fisheries Bulletins, Research Papers, National Development 
Documents and cross-sectoral documentation, conducting stakeholder consultations, production 
development options for consideration by Senior Departmental Management, identification of policy 
and strategy conflicts and development of harmonisation mechanisms for these. The final output at 
this level was the production of an Annual Sector Policy Statement (ASPS) which identified priority 
objectives and strategies. This was reviewed through a formal Policy Review (PR) and changes were 
made accordingly in the preparation of the policy. 
 
The present strategies of the Department of Fisheries reflect policy priorities established some time 
ago (late 1990s and early 2000) and may need to be reformulated in light of: development policy 
research,  analysis of the current status of the sector, identification of sectoral development potential, 
constraint analysis, human resource potential, availability of development resources and strategy 
conflicts and harmonisation. Reformulation of the strategies will provide a framework to guide the 
Department's activities over the next few years but should also constitute the basis of an ongoing 
policy development and planning process. To achieve this, Guidelines on Sectoral Planning will need 
to be produced (in line with national development planning procedures). 
 
In order for sectoral policy to develop, relevant information must be collected to assess the current 
impact of development initiatives and make necessary adjustments. The national context must be 
observed so that sectoral policy remains in line with national policy. Information is therefore needed 
from the national macroeconomic context, from within the sector itself and from other sectors of the 
economy.  Information relating to the national scene may be collated from various sources. The 
National Statistics Office provides useful statistical information to support the development of policy 
documents. 
 
In line with decentralisation policy, by mid 1990s, a need to review the fisheries policy and legislation 
that was expressed in 1980s but the process started in early 1990s to accommodate the community 
participation element with a gradual shift in the fisheries management philosophy from the 
conservation paradigm to the social/community paradigm, i.e. focusing on fisher community 
involvement in fisheries management. Two types of meetings were held during the policy formulation 
process: departmental and stakeholder meetings. The departmental meetings were held by professional 
and technical staff of the DoF while the stakeholder meetings were held with selected fishers and 
chiefs.  As such, the Fisheries Act of 1973 was reviewed with the intention of including community 
participation in fisheries management. A new act known as Fisheries Conservation and Management 
Act (FCMA), 1997, was then passed in parliament in October, 1997 to replace the 1973 Fisheries Act 
(GoM 1997). Thereafter the National Fisheries and Aquaculture Policy (NFAP) was approved in 2001.  
 
The aim of holding the consultative meetings was to gather relevant information and views from the 
fishers and local leaders on the course of policy action for improved management of the resource. The 
departmental meetings were held in districts with attendance of extension agents while the national 
consultative meeting was held in Mangochi in 1996. 
 

4.3  Relations between actors 
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During the stakeholder analysis for Lower Shire the following stakeholders (Table 2) were identified. 
All the primary, secondary and tertiary stakeholders need to collaborate and support each through 
dialogue and interaction for an improved governance system for the management of the riverine 
fisheries resources.  
 
In this context, the primary stakeholders fishers and fish farmers (both small-scale and commercial or 
whether operating at individual or in groups) are insiders with the primary aim of sustaining their 
livelihoods through an improved fisheries management regime. However, there is power struggle 
between the primary and secondary stakeholder group especially between the fishers and traditional 
leaders or some BVCs. This has been documented elsewhere (Hara et al 2002; Njaya 2007 in press). 
There relationship is also weak between the DoF and district assembly as issues of fisheries or 
environmental management issues are not seriously considered crucial for sustainable development by 
local district governments or assemblies. They rather consider infrastructural development projects 
such as school blocks, health facilities, water supply very important and not fisheries or forestry 
issues.   
 
To improve the situation there is need for a decentralised fisheries management whereby a broad-
based participatory fisheries management is advocated like the case of Mangochi (Lakes Malawi 
South and Malombe. In this case, the district assembly should take a leading r\ole in fisheries 
management issues through the Area Development Committees (ADCs) and Village Development 
Committees (VDCs). The BVCs should report to the assembly though the VDCs and ADCs. Fisheries 
resources should be considered a public good and any benefits that accrue from its utilisation through 
levies by district assemblies should be ploughed back to the fishing communities. 
  
Table 2: Stakeholder analysis for Lower Shire (Food Security and Poverty Alleviation Project 
2006) 

Stakeholder Group Name of stakeholder Population 
Primary stakeholders Fishers Numerous 

Smallholder fish farmers Few 
Fishers clubs Very few 
Commercial fish farmers  Very few 

Secondary stakeholders Beach Village Committees Many 
Fish traders Many 
Fish consumers Numerous 
Fish processors Few 
Department of Fisheries Few 
Nutrition Rehabilitation Centres Few 
School children Many 
Ministry of Health Few 
Lower Shire Fisheries Association Few 
Boat/Canoe builders Very Few 
Transporters Many 
Ice plant operators 
Local leaders 

Very few 
Many 

External stakeholders Smallholder farmers   Numerous 
Malawi Social Action Fund  Few 
Business persons (Groceries)  Few 
NGOs  Few 
Other government ministries and 
departments 

Few 

Money lending institutions  Very few 
Marine Police and Judiciary  Very few 
Private companies  Few 
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4.4 Possible policy spaces and policy options 
Identification of policy issues should not be considered a DoF’s responsibility only but rather a 
collective effort with participation of various stakeholders. Improved governance system for fisheries 
or natural resource management is recommended. This is where active participation of the poor fishers 
in decision-making processes will be necessary foe legitimacy of the process. There is need to involve 
several sectors that are relevant to management of the fisheries resources. For example, along the 
Shire River where Department of Forestry is facilitating a PFM through formation of Village Natural 
Resource Committees (VNRMS), DoF should also use the same forum to advocate formation of BVCs 
rather than same people belong to various user committees. Similarly, where a water way (such as the 
Shire-Zambezi Water Way Project) is being developed for transport there will need no need to 
consider establishment of artificial reefs as any objects placed under water may damage vessels. 
Therefore there is need to improve governance of the natural resources at district and national levels 
for an effective participatory, transparent and a process that is accountable. This may take a longer 
time as this would involve capacity building at district level and change of attitude among local 
people. 
 
The DoF under the Ministry of Mines, Natural Resources and Environment (MMNRE), has had a 
devolution plan since 2002. The problem as, Seymour (2005) notes, was that the devolution plan was 
not thoroughly analysis as has been case with other departments due to funding problems. The task 
was internally done through a series of meetings identifying functions to be retained and which ones to 
be devolved to the assemblies. Table 3 shows the core functions that were devolved.  

Table 3: Devolved functions of the Department of Fisheries (GoM 2002; Seymour 2005) 

Core Functions Proposed Devolved 
Functions  

Proposed Retained 
Functions  

 Licensing and registration of 
fishers 

 Registration of fishing 
vessels 

 Fisheries extension 
 Regulation of fishing 

activities 
 Policy guidance 
 Civic education 
 Fisheries research 
 Enforcement of fisheries 

legislation 

 Capacity development for 
effective fisheries 
management at district 
level 

 Fisheries extension 
 Licensing and inspections 
 Community participation 

in fisheries management 

 Legal and institutional 
arrangements in fisheries 
sector 

 Generation of data 
including research for 
development of 
management plans  

 Capacity building 
through training 

 Cooperation between 
fisheries component and 
other ENRM 
components at all levels 

The fisheries sector devolution plan appears not properly articulated as compared to other 
devolution plans. Therefore in case of future review of the NFAP and its co-management sub-
policy, Seymour (2005:13-15) recommends as shown in Box 3.  
 
 
Box 3: Recommendations for future policy review 
 
Maintenance of policy and legal framework for the fisheries sector: This appears as the core functions 
“policy guidance” and “regulation of fishing activities” and as the retained function “legal and 

Politicians  Very few 
Professional hunters  Very few 
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institutional arrangements” – should not the districts also have a role in determining local policies and 
by-laws within the limits of national policy? The core function “Enforcement of fisheries legislation” 
does not appear as either a devolved or retained function, although it is hinted at within the devolved 
function “Licensing and inspections”. Is there a future role at all for DOF in law enforcement? Perhaps 
in monitoring compliance? Should the devolution plan indicate also the likely division of 
responsibilities between local government and CBOs?  
 
The Local Government Act, 1998, is silent on the subject of specialist sectoral law enforcement, 
although the National Decentralisation Policy refers to “policy enforcement” as a function to be 
retained by line ministries. Fisheries enforcement would make little sense as a central government 
function.  
 
Licensing and registration of fishers, registration of fishing vessels: It is appropriate that this be largely 
devolved to the district level, but it is understood that a decision has been taken to retain central 
government control over the licensing of large-scale commercial enterprises. This should be reflected 
in the devolution plan. The core function “civic education” does not appear as a devolved or a retained 
function. 
 
“Training” does not appear as a core function, although it is shown as a retained function. 
 
The core function “fisheries research” appears as the retained function “generation of data …”. Has a 
decision been made on how the routine collection of catch statistics will be treated? The staff involved 
with this function are numerous and scattered throughout the nation’s fishing waters, therefore it 
would seem logical to devolve most of this function. But the information generated is of national 
importance, and there should therefore probably be a strong corresponding role for the DOF in 
performance monitoring and the maintenance of data standards. 
 
The core function “fisheries extension” is shown as one to be devolved, as would be expected. But a 
continued central government role in fisheries extension might also be useful, e.g. extension inputs 
from Malawi Fisheries Research Institute (MAFRI) and from Malawi College of Fisheries (MCF). 
 
The devolved function “capacity development for effective fisheries management …” is explained in 
the more detailed DOF devolution plan as the allocation of adequate human resources to the districts 
to ensure successful performance after full decentralization. In this sense, “capacity development” is a 
strategy rather than a function. 
 
The devolved function “licensing and inspection of fishing gears”, as explained in the DOF devolution 
plan, includes two sub-components that have not previously been attempted: “control of fishing effort” 
and “establishment of quotas”. Both of these are sophisticated and difficult management measures: 
indeed the consultant has not encountered any instance of quota management being successfully 
implemented anywhere in the world.  
 
The function “community participation in fisheries management” does not appear as a core function, 
although it does appear in the list of functions to be devolved. This is a further function in which a role 
for the DOF could be argued, at least in the provision of guidance in management planning and in 
setting and monitoring standards for management plans and agreements 
 
Seymour (2005: 13-15)  
 
 
5. POLICY COHERENCE BETWEEN FISHERIES AND OTHER POLICIES  
 
Various sectoral and multi-sectoral policies impact on the lives and livelihoods of the Shire River 
communities. The relationship between the NFAP and its sub-policy on PFM will be considered in this 
section. Several sectoral policies are related to management of the commons such as land, wildlife, 
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diversity, water, forest and fish in the Lower Shire (Njaya and Chimatiro 1999). In addition the 
decentralisation policy becomes a central theme as it entrenches governance issues in the management 
of the fisheries resources Table 4 below outlines the key policies. 
 
In broader sense the policies are congruent with the NFAP or the co-management sub-policy where 
they promote conservation or proper utilisation of the fisheries resources through reduction of soil 
erosion and siltation, protection of habitats, and pollution in the river. They also have a common 
interest with the NFAP where they promote community participation in development activities. The 
cross-cutting policies, the National Gender Policy and National HIV/AIDS Policy are relevant for 
fishing communities. The Gender Policy promotes participation of women in fish-related activities. 
The HIV/AIDS Policy is necessary for the fisheries sector due to migratory patterns of the fishers and 
fish traders from one place to another. They can take several days on a beach buying and processing 
fish and they also take a long time selling the fish products in various markets. In such cases they 
become vulnerable to HIV infection if no safe sex methods are practised. In some cases the fisher 
women traders engage in relationships with male fishers so that they can buy fish faster than others. 
This is mostly in cases were fish landings are low. 
 
The policies are incongruent where they encourage pollution through improper waste disposal, soil 
erosion through environmental degradation with deforestation and bad farming practices. They are 
divergent where they promote centralised management of the natural resources such as the National 
Parks and Wildlife policy. The Gender Policy may contradict with a provision in the Labour Act that 
limits participation of young boys and girls in fishing at the age of less than 18. 
 
The situation can be improved if planning of the natural resources is done at district level. The 
introduced district development plans should be encouraged to ensure that the policies are congruent 
and address issues that affect livelihoods of the fishing communities. Fore example Lower shire is 
vulnerable to floods and drought, any projects that aim to address the problem should be conducted in 
a comprehensive manner as various sectors will have to play a role for food security while at the same 
time ensuring that lives are not threatened with floods drought. If vegetable growing is promoted it 
should not be done in such a manner that it will encourage soil erosion but measures such as storm 
drains or contour bunds may be constructed to reduce high water flow. Planning for any projects 
should be done at district level with participation of the communities and elected members of the 
assembly who are accountable to the villagers. Therefore governance should become a key element in 
the development of policies that are harmonised.  
 
Since Shire River is shared between Malawi and Mozambique, transboundary issues should be 
considered. The Southern Africa Development Community (SADC) Protocol provides for community 
participation in the management of shared resources (Article 7). The Fisheries Conservation and 
Management Act also recognise the need for internal cooperation in fish resource management. If 
ratified, the SADC Protocol can provide necessary guidance for sustainable utilisation of Lower Shire 
fisheries resources between Malawian and Mozambican fishing communities that cross the broader 
frequently as a coping strategy during drought period.  
 
6. DISCUSSION AND CONCLUSIONS 
 
The importance of understanding a policy process is that it becomes easier to identify relationships 
that exist between the fisheries policy and other policies, gaps that exist assess performance of the 
policy. In this context it becomes easier to identify areas of conflicts or where they can support each 
other. With governance and stakeholder analysis it is easy o identify actors in the fisheries 
management process. With the process analysis gaps that exist in the policy can be identified an ways 
proposed for improved performance.  
 
From this policy analysis review it is clear that while Malawi has put in place a policy on participatory 
fisheries management or co-management and legislations, there is still a need for a review. However 
the relationship between fisheries and livelihoods exist but is relatively weak as not much is being 
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implemented. The policy development process did not recognise participation of other sectors mainly 
Marine Department, Agriculture and irrigation, Local Government, Parks and Wildlife, environmental 
Affairs and Forestry. There is limited legal support for the policy as the provisions such as definitions 
of BVCs are not properly presented. Participation in the policy process is weak as there is still a top-
down approach in decision-making processes and the policy is process state-centred, based within 
some bureaucracies which cannot easily be changes to suit local situations.  There is limited 
participation of the small-scale, artisanal fishers who operate traditional gears and craft. For example, 
the need for a policy review is by the DoF and not the community. The fishing community is not even 
aware of the policy. In this case there is limited transparency in the whole process.   
 
In terms of governance issues, the co-management institutions such as DoF, district assembly BVCs 
and associations are weak. Their capacity to manage fisheries resources is weak. There are limited 
management skills for co-management within the DoF as some staff are still implementing co-
management as if they are still in the centralised system. This is mainly due to inadequate financial 
resources and appropriate technical skills. There is however there is potential for political support for 
the co-management as at present rather than in the past. There was much politicisation of some 
fisheries activities especially in the enforcement of regulations. Finally, delay in devolving fisheries 
functions to user committees remains an important issue. This is important for empowerment of the 
co-management institutions. 
 
The future policy options demands recognition of more powers at district levels (Seymour 2005). 
Activities like licensing and registration of fishers, registration of fishing vessels, it is recommended 
that this be largely devolved to the district level, and not retained at central government level. The 
district assemblies should also have control over the licensing of large-scale commercial enterprises 
and not small-scale boats only. Therefore the devolution plan should indicate the likely division of 
responsibilities between local government and user committees. Additionally, the Local Government 
Act, 1998, should have a provision on the subject of specialist sectoral law enforcement, although the 
National Decentralisation Policy refers to “policy enforcement” as a function to be retained by line 
ministries. Fisheries enforcement would make little sense as a central government function.  
 
The core function “fisheries research” appears as the retained function “generation of data …”. It is 
not clear how the routine collection of catch statistics will be treated in future. The staff involved with 
this function are numerous and scattered throughout the nation’s fishing waters, therefore it would 
seem logical to devolve most of this function. But the information generated is of national importance, 
and there should therefore probably be a strong corresponding role for the DOF in performance 
monitoring and the maintenance of data standards (Seymour 2005). 
 
These findings ensure  a proper valuation of fisheries and benefits from other related sectors such as 
tourism in national parks, water way, agricultural production, small-scale sugar production, small-
scale and commercial fish farming at Kasinthula, cost of potential pollution from waste disposal in 
Blantyre city and Lower Shire from Sugar processing companies if there are any.  
 
Finally, there is need to inclusiveness when formulating a fisheries policy. The process should not be 
treated an internal matter of the DoF but rather be transparent with involvement of the poor fishers. 
For example, there are conflicts between small-scale and commercial fishing units on Lake Malawi 
because of the policy provisions. There has been a concern by small-scale operators as to why the 
commercial fishing units do not close to trawling during certain months of the year and yet it is only 
the small-scale fishers that are being targeted. Reasons provided by DoF are not convincing enough to 
solve the problem. It is only through participation of all categories of fishers and other departments 
and district assembly that these issues can be discussed and a proper regulation or policy formulated. 
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Annex 1: List of relevant policies to management of fisheries resources and areas of 
congruence 
 
Key Policy/Act Objectives Areas of common interests 

or divergent interests 
National Environmental 
Policy (1996) 

In response to the Rio de 
Janeiro’s Earth Summit under 
Agenda 21, the Malawi 
Environmental Policy was 
formulated. In terms of fisheries, 
it aims at  managing fish 
resources for sustainable 
utilisation, production and 
conservation of aquatic 
biodiversity 

• Reducing erosion and 
siltation in the Shire river 

• Minimise pollution from 
processing industries in 
Blantyre City or Lower 
Shire 

• Maintaining biodiversity  

National Forestry Act (1997) Among others, it aims at 
identifying and managing areas 
of permanent forestry cover as 
protection or production forest 
in order to maintain 
environmental stability; to 
prevent resource degradation ad 
increase social and economic 
benefits. In addition the Act 
aims at promoting community 
involvement in the conservation 
of trees and forest reserves and 
protected areas  

• Reducing erosion and 
siltation in the Shire river 

 

Water Resources Policy 
(1994) 

The policy aims at ensuring that 
all citizens of Malawi have and 
will have and will continue to 
have convenient access to water 
in sufficient quality and 
quantity; provide water 
infrastructure and services that 
will underpin the economic 
development of all sectors of the 
economy and preserve and 
enhance aquatic riparian 
environments. 

• Enhance aquatic riparian 
environments 

• If not properly managed, 
water abstraction may 
affect water levels in the 
river thereby affecting 
aquatic life such as fish 

Irrigation Policy  The irrigation policy aims at 
promoting social and economic 
development through irrigate 
agriculture that is sustainable 
over time, economically justified 
financially viable, socially 
acceptable and technically sound 
without causing unacceptable 
impacts on the environment.   

• Ensures food security for 
the Lower Shire basin 
population  

• Promotes cultivation of 
crops along the river 
banks. This increases soil 
erosion and siltation if not 
properly planned 

Land Resources Policy/Act The Land Resources Policy and 
Act are being reviewed. At 
present land is being governed 
by the land Act (Cap 15.01), the 
Customary Land Act (Cap 

• Soil conservation 
measures, good habitat 
planning and proper 
farming methods  reduces 
soil erosion and siltation 
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59.01) and the Registered Land 
Act (cap 65) 

Inland waters Shipping Act 
(195) 

For vessel inspection and 
registration 

• Does not recognise dug-
out canoes and small 
boats in terms of safety 
measures 

Agriculture and Livestock 
Development Policy (1995) 

Among others, the policy has 
emphasis in the following areas: 
increasing agricultural 
productivity, encouraging 
agricultural diversification, and 
increase food production by 
irrigation and drought resistant 
crops.  

• Proper farming methods  
reduces soil erosion and 
siltation 

• However, cultivation of 
crops along river banks 
promotes soil erosion and 
siltation thereby affecting 
spawning grounds of fish 

Parks and Wildlife Act This Act aims at ecosystem 
management through sustainable 
harvesting of sustainable yield 
and the need to preserve rare and 
endangered species and biotic 
communities.  

• Conserves biodiversity in 
which case threatened fish 
species such as ngunga 
may be conserved for 
future generation 

Decentralisation Policy 
(1996) 

The Policy objectives are to: 
create a democratic environment 
and institutions in Malawi for 
governance and development at 
the local level which facilitate 
the participation of the 
grassroots in the decision-
making; eliminate dual 
administrations (field 
administration and local 
government) at the district level 
with an aim of making public 
service more efficient, more 
economical and cost effective; 
and to promote accountability 
and good governance at the local 
level in order to reduce poverty 

• Promotes accountability 
and good governance at 
the local level 

• Facilitates the 
participation of the 
grassroots in the decision-
making 

National Gender Policy 
(2000) 

The policy goal is to mainstream 
gender in the national 
development process to enhance 
participation of women and men, 
girls and boys for sustainable 
and equitable development for 
poverty eradiation 

• Articulates gender 
participation especially 
for women who do fish 
trading business 

• However it may 
contradict with the Labour 
Policy on recommended 
age for workers as in 
fisheries people as young 
as less than 10 years old 
fish sing various 
traditional gear types  

National HIV/AIDS Policy The goals of the policy are to 
guide the national response in 
order to: prevent the further 
spread of HIV infection; and 
mitigate the impact f HIV/AIDS 

• With fisher and traders 
migrating from one place 
to another and 
relationship between 
fishers and traders of 
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on the socio-economic status of 
individuals, families, 
communities and the nation 

opposite sex they become 
vulnerable to HIV 
infection

 


