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Pakistan’s National Conservation Strategy:
Renewing Commitment to Action

EXECUTIVE SUMMARY

1. Background

This report is the culmination of a one-year effort to undertake a Mid-term Review
(MTR) of the achievements, impacts and prospects of Pakistan’s National
Conservation Strategy (NCS) since the beginning of its implementation in 1992. The
report was prepared by an independent review team, based on materials and
information developed through an intensive consultation and review process
coordinated by the Government of Pakistan. The information gathered includes
studies, various background documentation, plus the results of consultative meetings
held throughout Pakistan and involving government, civil society, the private sector
and international donor agencies. The key studies are available as separate reports.

Irrespective of the considerable methodological challenges attending the task of
reviewing the outcomes of such a wide-ranging initiative as the NCS, with its 14
major objectives and some 68 programs, plus related local initiatives including
provincial conservation strategies, the authors are confident that the overall
conclusions and recommendations of this report will provide a strong basis for
achieving enhanced outcomes during the next phase of the NCS. The review results
are directed to each of the major sectors participating in the implementation of the
NCS—federal, provincial and local governments, civil society organizations including
major conservation bodies such as IUCN-Pakistan, and private sector bodies.

2. Key Broad Conclusions
The main conclusions of the MTR can be summarized as follows:

e Achievements under the NCS have been primarily awareness raising
and institution building rather than actual improvements in the quality
and productivity of environment and natural resources.

e The NCS was not designed and is not adequately focused as a
national sustainable development strategy.

e The NCS process has strengthened civil society institutions and their
influence, and enhanced the capacity of public institutions.

¢ NCS implementation capacity requires much improvement.

e NCS continues to have a major catalytic role in furthering Pakistan’s
sustainable development agenda. However, it needs refocusing and
closer link to achievable development outcomes; this should
constitute the agenda of the next phase of NCS, here referred to as
NCS-2.

If the NCS was both a process and a product, the product (i.e. the strategy
document) rapidly took precedence over the process (i.e. the multistakeholder



participatory processes, etc.) Over time, the document was less relevant to new
opportunities and constraints, and implementation became constrained by the
discontinuation of many of the useful processes, or by the lack of any effort to get rid
of the factors constraining them—factors which are largely related to government
attitudes and procedures. The on-going crisis of governance within Pakistan has
made it nearly impossible to properly foster the kinds of government-civil society
relations that are needed to implement the NCS, forming a very basic and powerful
underlying implementation constraint.

In addition to highlighting the governance issue, the MTR summarizes the constraints
to NCS implementation as the lack of four fundamental ingredients:

e A clear enough implementation plan or ‘road map’.

e A monitoring system geared towards evaluating institutional change and
environmental outcomes.

e A system of accountability for resource use and outcomes.

e A multistakeholder process for keeping an overview of the NCS, learning and
enriching it.

The catalytic potential of the NCS continues but needs reinvigorating and refocusing.
In the last ten years, general experience of development in Pakistan has brought
about a greater understanding of the value of the component processes of the NCS
(and provincial/district strategies), especially by demonstrating where there could be
major benefits through more integrated management approaches and the longer-
term consequences of not linking environment and development. In addition, a start
has been made on persuading decision-makers that implementing sustainable
development is an urgent matter. The problems of environment are affecting the
economy, and are integral to tackling poverty. Many people are now aware of the
potential and the need to act.

Although the NCS is not currently operating adequately as a national sustainable
development strategy (i.e, going beyond conservation objectives, and focusing on
achieving wider development outcomes), there is potential for NCS-2 to be such. It
can do this by building on the above strengths and addressing the weaknesses, and
filling the gaps—where necessary by integrating other initiatives, or learning from
them. Ways to deal with governance constraints—and ways to improve governance
through NCS action where possible—should be sought.

3. Recommendations

These conclusions lead to six main recommendations briefly described
here and considered in more detail in Chapter 7 of the report.

What the MTR recommended:

Under each of the six main MTR recommendations, there is a list of 2 to 6 major
actions (see Box). These are addressed principally to government, but also to NGOs
and the private sector, as the NCS can only succeed in the way that it originated—as
a truly multistakeholder initiative. The focus on government is because government
institutional structures and performance have been the biggest constraint to
achieving NCS objectives to date, and because government is the acknowledged



organizer of the NCS. Finally, there are fourteen pages of suggested tasks either for
immediate attention or for attention within 18 months, about 2 to 10 under each of
these major actions.

In addition, Chapter 6 of the MTR also offers a further fourteen pages of general
guidelines for the NCS, which have a strong bearing on how the recommendations
should be implemented.

Clarifying the recommendations:

While people with time to analyse the MTR’s extensive recommendations have
shown considerable enthusiasm for them, it is apparent that a simpler framework
may help understanding and debate by the many busy people who are concerned
about sustainable development in Pakistan.

In this section, we therefore present the MTR’s recommendations in a hierarchical
framework that is intended to permit debate, the achievement of consensus, and give
a better picture of the recommended institutional framework for sustainable
development: *

e Broad intentions — should a strategic approach be continued, with what scope,
and in what form?

e Strategic principles — what principles should be adopted that have been shown to
work well?

e Mechanisms — what component processes and institutional roles are required?

e Activities — what options might be considered (whilst avoiding a ‘shopping list’ of
projects)?

Each category is introduced below.

3.1 Broad intentions — Should a strategic approach be continued, with what
scope, and in what form?

3.1.1 Should a strategic approach be continued?

RECOMMENDATIONS FROM THE MTR REPORT

RECOMMENDATION 1. Ensure that the NCS is fully owned by government,
the key partners and stakeholders, and by building on the concerns and needs
of the people of Pakistan.

Revitalize and recommit to the NCS at the highest levels of the federal government
with a focused, strategic approach that can lead to demonstrable environmental
improvements in the coming year.

Ensure that overall planning for devolution and for NCS district-level initiatives
proceed together, with recognition of the need to incorporate a sustainable
development approach within local level governance. NCS should be the instrument
of choice for mainstreaming the environment into local development planning.

! Each of the MTR’s recommendations in Chapter 7 tend to be a mix of broad principles, suggestions on scope of
coverage or goals, ingtitutional roles and mechanisms, and detailed activities. Furthermore, the MTR makes other
more specific but complementary recommendations in almost every chapter of the report, and presents many
guidelines in Chapter 6 which need to be brought together.




Key NCS stakeholders should take stock of what they have individually and
collectively accomplished under NCS and engage in a joint process to redefine and
strengthen strategies that work.

Revitalize and expand strategies for individual and community-level awareness-
building about NCS objectives.

Focus much greater attention on incorporating the views and needs of poor people
and communities, and on their direct participation in sustainable development goal
setting and implementation.

Establish a multi-stakeholder forum and strengthen partnerships among government,
civil society, and the private sector.

RECOMMENDATION 2. Switch the NCS from top-down and supply-driven to a
bottom-up demand-driven approach.

Draw upon the existing NCS and provincial experience with local level planning and
projects for application to the government’s devolution plans, and for application in
future activities under the NCS and provincial conservation strategies. This bottom-
up approach needs to be complemented by stronger abilities to deal with truly
national and international issues. The NCS can help by fostering the development
and strengthening of local institutions and the empowerment of user groups in ways
that can help to build sustainability.

Refocus NCS processes towards a demand-driven approach, with appropriate
changes in priorities and how they are set, and with acceptance of adaptive
management.

RECOMMENDATION 3. Prepare NCS-2 to serve as Pakistan’s sustainable
development strategy for 2002-2012, with a greater emphasis on poverty
reduction and economic development in addition to environmental
sustainability.

Establish a transition team to design a revised National Conservation Strategy for
sustainable development, reporting to the Chief Executive and Cabinet no more than
10 to 12 months after its establishment. The NCS should become one of the main
instruments of development planning.

Gender integration should be given a much more prominent role within all NCS
activities, with achievable objectives that can be monitored and reported on. While
this is a matter that should be acted upon within activities already underway or
planned under the NCS and other strategies, it is vitally important that gender
integration be featured within NCS-2.

RECOMMENDATION 4. Make government institutions work towards an
“enabling framework” for sustainable development.

Revamp the “macrostructure” for NCS administration and management to improve
policy, planning and implementation capacity, to increase effectiveness in working
with the provinces and special areas, and to facilitate activities not directly under the
control of government.




Ensure that reforms planned for the civil service are well-instituted within the NCS
management system, with particular attention to capacity development.

An effective framework for monitoring, reporting and evaluation (MRE) of the NCS
should be put in place using the results of the MTR as a starting point. It should
report to a Cabinet Committee, and be supported by a NCS steering committee in the
MELGRD, comprising key stakeholders, with PEPA acting as its Secretariat since the
NCS Unit has failed to perform this function. An adaptive MRE approach can start
small and build credibility over time. In the early stages considerable effort should be
devoted to establishing a baseline.

Clarify rights, responsibilities, relationships and accountability for results on the part
of each agency charged with implementing components of the NCS.

RECOMMENDATION 5. Expand the range and scale of financial mechanisms
for meeting NCS objectives.

Expand internal resource mobilization in support of the NCS and provincial
conservation strategy initiatives.

Develop innovative sources for funding and investment in environment and
sustainable development. These would have the added benefit of acting as economic
incentives for sustainable development by all businesses’ and by NGO and
community organizations. A good start will be by removing environmentally perverse
subsidies and by pricing environmental resources according to their scarcity value;
promote strong linkages between user charges, cost recovery, and quality of service
delivery.

RECOMMENDATION 6. For donors, demonstrate commitment to a renewed
NCS through consistent and coordinated support.

The Government of Pakistan should take the lead in establishing a donor
coordination forum for the NCS, covering the existing and proposed range of
initiatives in  environment, natural resource management, and sustainable
development, and, as appropriate, linkages of these areas to other key donor
themes, especially those for health and social action.

Donors should seek ways of assisting both government and non-government
implementers of the NCS as they develop a demand-driven approach for NCS-2.

The MTR findings point towards the twin need for:

1. An ‘umbrella’ national sustainable development strategy, to set a framework
for, and keep an overview of policy and institutional development and
programs aimed at fostering and contributing to sustainable development.

2. A continued, focused environment strategy, to complement poverty and
economic growth strategies (and sector strategies), all operating within the
context of an umbrella sustainable development strategy

The NCS provides lessons and precedents for both of the above. But the MTR chose
to focus its recommendations on the first, more ambitious option; the one that is so
far missing, namely a national sustainable development strategy. The MTR promotes
the idea of ‘NCS-2’ as a national sustainable development strategy.




The need for a workable sustainable development strategy in Pakistan is stronger
than ever. There is a continuing decline in human and ecological conditions, and an
increase in poverty and the indebtedness of the country. . Furthermore, new issues
have emerged, for example climate change, environment and security, and trade and
sustainable development. And there is greater awareness of the need to handle
important crosscutting issues that were not fully anticipated by the NCS, notably
globalisation and gender concerns.

Circumstances of governance, the economy and social development have shifted. A
strategic, learning approach is needed to gradually improve governance and
multistakeholder relations. And many strategic initiatives with implications for policy
and governance are emerging which require an overarching framework and
coordination.

Section 2 (above) listed enough strengths to indicate that the NCS has the potential
to be revised and revived to become Pakistan’s national strategy for sustainable
development. It would have to operate synergistically with other initiatives such as
the SAP, PRSP, structural adjustment loans, Biodiversity Action Plan and future
environmental action plans, providing umbrella principles and institutional
mechanisms to integrate these.

The rest of this Summary is a prospectus carries on the theme of what a national
sustainable development strategy might look like. It also uses the convenient term
NCS-2 as a shorthand for it. This does not obviate the need for a focused
environment strategy. Indeed, many of the suggested principles and institutional
arrangements explained below also apply to it.

3.1.2 Scope of NCS-2 as a national sustainable development strategy

‘Breadth’ of coverage: A successful sustainable development strategy must cover the
essential environmental and natural resource conservation needs of Pakistan, just as
the NCS has done. But much more attention needs to be given to sustainability in
economic and social systems too, and their links to environmental sustainability. The
NCS-2 will therefore have to focus on three key goals. It will have to mainstream the
environment in a way that achieves widespread acceptance and brings conservation
into traditional policy making areas:

e Sustainable economic growth, based particularly on industrial and agricultural
development.

e Quality of life and human development, especially through environmental health
and environmental education.

e Poverty reduction, notably by providing and safeguarding livelihood opportunities,
especially for poor people, who are the most affected by lack of access to critical
resources, poor environmental conditions and natural disasters

‘Depth’ of coverage: The NCS-2 should focus on national-level concerns, and
national institutional roles, rather than covering everything right down to what should
happen at the village level. But it will recognize, encourage and support provincial,
district and other strategic approaches consonant with the devolution plan. Thus the
scope includes:

International Issues



e Pakistan’s position in relation to global environmental issues e.g. climate
change and biodiversity conservation, and Pakistan’s contribution to
global environmental conventions.

e Sustainable development aspects of globalisation, to both protect
vulnerable groups in Pakistan and realize opportunities.

o Regional issues such as river basins, shared protected areas,
transboundary pollution, and marine pollution.

National Issues

e Expanding opportunities for a continuous improvement approach to
sustainable development, especially through institutional strengthening.

e Continued guidelines for provincial and sectoral policies for
"mainstreaming" sustainable development through policies, principles and
criteria, standards, indicators and monitoring.

o Coordinating major national programs aimed at sustainable development.

e Promoting SD within macro-policy concerns, notably structural adjustment
loans, poverty reduction, national environment and security issues.

¢ Assessing and monitoring sustainable development and environmental
standards.

e Overall, addressing sustainable development in the context of improved
governance.

Provincial, Urban and District Issues

e Supporting provincial sustainable development strategies and initiatives—
especially so that local (urban, district and lower) institutions are able to
‘drive’ the whole strategy ‘system’ from the bottom up.

e Controls and incentives for increased private sector investment in
sustainable development, and for responsible practice.

e Support for community driven development and empowerment of local
institutions.

3.1.3 What form should NCS-2 take?

NCS-2 cannot take the form of a document with an implementation ‘master plan'—
the case in the previous phase. Year by year, the document and plans became
increasingly out of date, as there were no communication and decision-making
systems to keep it alive to changing conditions, learning and needs. Indeed, even
what was being achieved often went unnoticed due to the lack of a system of
oversight.

Thus, NCS-2 should be an integrated system of strategic functions for sustainable
development governance. This system should foster an adaptive approach,
incorporating functions that have been limited so far: analysis, planning, experiment,
coordination, communication, mainstream activities, monitoring, learning and review.
These functions need not be strictly sequential, beginning with a ‘planning phase’
and proceeding to an ‘implementation phase’, as with the NCS. Nor should they be
entirely ‘top-down’, starting in the national capitol and gradually moving into the
provinces. Instead, many of the functions will be continuous, or happen regularly, e.g.
yearly debate and monitoring. They will provide better communication between
federal and provincial bodies, and between sectors and initiatives. As such, NCS-2
would not ‘plan’ everything, but would largely be a system to guide change—
identifying, bringing together, and supporting the most promising ways forward.



The NCS-2 institutional ‘system’ should be developed and approved in 2001, to begin
operation in 2002. The transition to NCS-2 presents an excellent opportunity for the
switch to a demand-driven approach, linked to the national focus on devolution.

3.2 Strategic principles — What principles should be adopted that have been
shown to work well?

“There is a feeling that redefining the NCS in terms of policy, principles,
standards, and performance—then developing a system of participation that
invites and requires institutions and departments to develop their own responses,
might be more effective than a centralized approach that is very difficult to
coordinate.”

Three operating principles were originally established by the NCS: achieving greater
public partnership in development and management; merging environment and
economics in decision making; and focusing on durable improvements in the quality
of life of the Pakistani people. Further to these, the MTR identified strong attributes of
the NCS, which can explain its successful impacts over the past decade, and also
certain weak attributes, which have constrained success (summarized in Section 2
above). This learning can be put together in the form of a draft set of sixteen guiding
concepts for NCS-2: 2

1. Extensive participation of stakeholders should drive all the strategy processes,
requiring objective stakeholder identification, awareness-building and information
exchange amongst stakeholders, adequate rights and resources to participate,
and a clear understanding of benefits accruing to participants.

2. Transparency and active communications form the ‘life-blood’ of any strategic
transition to sustainable development, and information should be accessible by
all stakeholders, using languages and media that enable ‘bottom-up’
understanding and challenges.

3. Regular and objective research, policy analysis and monitoring which focuses on
sustainability should be central to strategy processes, so that stakeholders
understand changing contexts, future prospects, needs and responses, and
develop a ‘learning’ approach.

4. A shared vision of sustainable development is essential for maintaining the
concerted effort and commitment of individuals, civil society, government, and the
development community, and strategy processes should aim to achieve this and
keep it under frequent review.

5. Innovation and experiment should be encouraged for identifying and testing
solutions that make sense in local or sectoral contexts, especially by creating
enabling conditions for the private sector and amongst communities.

6. Timeliness and demonstration activities, that take account of political dynamics
and stakeholder demands, are important strategy tactics, as they can produce

2 The MTR recommended that the NCS-2 should provide a‘clear policy and basic principles’, but did not present
principlesin this form. However, the MTR discussed various attributes that could be presented as principles, and
offered recommendations for improvement, in many chapters. Here we use the word ‘ concept’ rather than
principles, since they would need to be further condensed into a manageable number of principlesthat could be
readily grasped and remembered by those exposed to NCS-2.



10.

11.

12.

13.

14.

15.

16.

highly tangible results over short periods, maintaining relevance and improving
stakeholder understanding and interest.

‘Ownership’ and leadership: NCS-2 must be driven and ‘owned’ by many people
at all levels in Pakistan, and must actively seek out and support leadership for
sustainable development at many levels; but is especially dependent on
strengthening senior-level government ownership.

Decentralization and empowerment processes are central to sustainable
development; the strategy needs to be consistent with, and support, the
devolution of power for the genuine empowerment of citizens; the
decentralization of administrative authority; the deconcentration of professional
functions; the diffusion of power for checks and balances to preclude autocracy;
and the distribution of resources to the provincial and local level.

Coordination, facilitation and partnerships are critical for managing the broad
scope of sustainable development, and the many stakeholders, especially at the
government level; there is a need for developing partnerships between federal
and provincial governments, NGOs and the private sector; utilizing independent
groups such as IUCN as facilitators where necessary; special care in coordinating
all major strategies and programs that aim to improve the policy and institutional
conditions for sustainable development e.g. FSMP, BAP, PRSP.

Stakeholder-driven priority-setting mechanisms are essential for managing the
broad scope; this also requires attention to only a few program areas at any one
time, with an emphasis on crosscutting goals to assist many sectors.

Gender integration should receive special priority at two levels: the procedures
and staffing of sustainable development institutions, and programmatic work,
which should include both focused and integrated gender activities.

Mainstreaming of environmental and social concerns into development initiatives
and government procedures is essential for improving the sustainability of
ongoing investment, production and consumption patterns; and "projectisation” of
NCS-2 activities additional to mainstream activities should be a lower priority.

Financial flows are central to the sustainability of development, and the NCS-2
needs both to influence mainstream mechanisms and to increase the number of
special mechanisms available to invest in environmental and social priorities.

Capacity strengthening is central to a sustainable development strategy,
especially in government management and monitoring, and should be developed
through stakeholder involvement in strategy activities.

The many principles for sustainable development that have become established
in international law and, increasingly, in Pakistan law or practice, should be
employed, notably “cost recovery” and the “polluter pays” principle.

A continuous improvement approach can be achieved through adherence to the
above principles, but is a useful principle in its own right — building on what has
worked (notably NCS successes), tackling a few priority targets which people
care most about, learning step-by-step, and gradually addressing ever-more
ambitious goals; it implies that monitoring should always show some progress,
even though the base may be low. A fixed ‘ten-year agenda’ should be avoided.
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As this set of concepts is only a suggestion, it should be reviewed and refined.
Indeed, early discussion of it could be the most useful first tactic to help to confirm
the purpose and approach of NCS-2 amongst stakeholders.

It is interesting to note that these concepts can apply both to an umbrella national
strategy for sustainable development (the recommendation for NCS-2) and to all of
the strategic initiatives that should relate to it — environment, poverty reduction and
sectoral strategies.

3.3 Mechanisms — What component processes and institutional roles are
required?

3.3.1 The basic policy and institutional framework:

The lack of a national sustainable development (SD) policy and institutional
framework has hindered progress in implementing the NCS. A central
recommendation is to develop and implement:

e A strong federal policy for SD, focused on the three key development aims,
economic growth, quality of life, and poverty reduction, but not forgetting the non-
anthropocentric purposes of nature conservation.

e Policy guidelines for the provinces consistent with the above.

e Instruments for implementing the policy—with a focus on enabling legislation,
market-based instruments and incentives.

e A system of networked institutions and component mechanisms which enable a
continuous-improvement approach to developing and implementing sustainable
development policy, with clear responsibilities.

The last point is the critical one, as it is central to developing and implementing the
first three.

3.3.2 The national body — a commission for sustainable development, with
linked thematic and provincial round tables

e The national body could be a commission or steering group for sustainable
development. It would oversee the strategy processes, maintaining oversight of
progress in integrating environment and development involving key stakeholder
groups. It would include thematic round tables that allow the various sectoral and
cross-sectoral policy communities to come together—bringing together
‘champions of change’ and especially attracting private sector actors who will be
creating environmental investments. It would be strongly linked to the provinces,
through provincial SD round tables, and encourage the growth of strong local
institutions, while (to a well-judged extent) working with international stakeholders.
It would centre on a strengthened PEPC, involving the four PEP partners and
better representation of mainstream ministries such as finance, trade and foreign
affairs, the private sector and provincial partners. It would plan, review, learn and
adapt, and must be constructed to encourage a demand-driven approach. A
secretariat would be needed.

3.3.3 Engagement and participation mechanisms
The NCS-2 will have to be engaged with, and influence, the powerful actors and their

networks that are driving the key agendas crucial for sustainable development of the
country:
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e Economic and trade liberalization networks, consisting almost exclusively of
economists and business interests promoting market solutions.

e The poverty eradication network, which is united around community
empowerment, development and institution building.

e The agriculture network of agronomists united by the green revolution's promise of
dramatic yield increases.

e The energy network, united for a long time around the unrealised potential of
hydropower.

e The urban agenda network, united almost exclusively by the vision of real estate
development.

e The international NGOs and donor networks which combine a multitude of often
competing visions, ranging from pure conservation, social transformation,
development effectiveness, and opening up markets and business opportunities.

The approach would focus far more than in the past on identifying and incorporating
the views and needs of poor people and communities, and on their direct
participation in sustainable development goal setting and implementation. It would
also place much greater emphasis on the involvement of the private sector, including
small and medium-size firms, insurance and banks, and other organizations not yet
influenced by the NCS—creating the conditions for responsible business to thrive
and ‘closing doors’ to bad environmental/social practice. For all, participation would
be structured to identify practicable priorities—that people really want and are
prepared to pay for if necessary—and to avoid inflated, over-comprehensive
agendas.

To develop the approach, it would be worth supporting information sharing on, and
improvements to, the already promising participatory and analytical elements of
district conservation strategies and community programs.

A principal need is for a feedback mechanism between district, provincial, and
national strategies. Initially this should communicate the results and concerns of
recent consultations and round tables. Thereafter a more structured set of
communications among the different ‘tiers’ of participation would be helpful, so that
the NCS builds from the bottom up, as well as in response to national and
international affairs relevant to the NCS.

Participation mechanisms could include:

¢ Round Tables and focus groups, as used in the provincial strategies.

e Legally mandated activities such as EIA.

e Mechanisms used by the rural and urban support programs to emphasize the
needs of local people, communities and businesses.

e A cross-sector, mixed government/civil society/private sector NCS consultative
forum that might meet about twice a year to review issues and progress and thus
inform the national SD body/commission.

e Use of electronic communications, perhaps via SDNP.

e Other proven, robust, transparent information gathering and dissemination
mechanisms.

3.3.4 The communication, information and research system
A strong communication and advocacy strategy would need to be designed to muster

support from the key policy networks and communities, as well as from other
stakeholders. It should commit to environment and sustainable development
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education on a much greater scale than in the past, drawing upon the pilot
experience at both national and provincial/special areas levels, and accessing both
the public and private school system. All of this should be linked to a network of
research institutions.

This communications/information/research system could include:

e A communications/information round table comprising stakeholders from the
government, NGOs, and civil society should be formed to review and revise the
existing awareness raising and advocacy strategies.

o A network of research institutions which, together, provide the multiple disciplines
and information for identifying options, paths and progress towards sustainable
development—centred around SDPI.

e A regularly issued state of environment report coupled with a national
conference.

e An independent ‘watchdog’ (or report), perhaps built on the existing efforts of
SDPI.

e Resource accounting: a ‘balance sheet’ of environmental assets, relating this to
the costs of inaction.

e Regular ‘state of environmental stakeholders’ surveys of awareness, commitment
and judgments of priority environmental issues.

e Macroeconomic scrutiny: assessing economic policy for its likely impacts on
environmental assets (strategic environmental assessment).

e Although NCS-2 should be an on-going, dynamic process that continuously
engages the people and institutions of Pakistan, some sort of short document is
obviously required. And a website should be regularly updated to provide
information on the process of development, and, later, on implementation.

3.3.5 Financial and investment mechanisms

NCS-2 should not become an investment strategy, to avoid it becoming relegated to
its old role of a convenient aggregation of projects designed to attract the attention of
donors in particular. Rather, it should establish the types of investment that are
promising and help to construct a broader range of approaches — especially to
channel private sector investment positively towards sustainability and away from
damaging practices. These approaches could include:

e Reallocating funding within government budgets to address current imbalances
that exist among key priorities of the NCS; and ensure this matter is addressed in
relation to NCS-2. This should be based on a transparent process of public
expenditure reviews and prioritisations.

Also addressing constraints on the implementation of devolution and local
sustainable development including on fiscal decentralization

e Removing perverse economic incentives, and addressing inadequate incentives
(1) review of subsidies; (2) removal of trade barriers for the import of clean
technologies, fuels, and pollution control equipment; (3)review pricing policy
(energy, water), (4) review the process of importing pollution control
equipment, (5) aim for efficiency gains (water use, privatising some municipal
services, eco-efficiency in industry, switch to natural gas) (6) credit access
and self-financing.

e Developing innovative funding mechanisms
(1) industrial and toxic pollution charges; (2) input taxes on agro-chemicals;
(3) user charges for environmental amenities and assessment services such
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as those related to trophy hunting and waste disposal; (4) cost recovery for
service provision where there is willingness to pay (water, sanitation, solid
waste management); (5) a variety of green payment schemes; (6) ways for
communities to build financial capital to permit borrowing for environmental
improvements (through micro-credit schemes, for which there are a number
of well-established models); and (7) exploring ‘green business’ opportunities
such as environmental control engineering manufacturing and installations,
environmentally-certified products and businesses, energy conservation
companies, and ecotourism.)

e Fully capturing the economic values of global environmental benefits provided by
Pakistan to the international community
Employment of instruments like GEF, Montreal Protocol, Prototype Carbon
Fund, in a way, which is compatible with sustainable development in broader
respects—single-purpose global concerns could otherwise easily squeeze out
local requirements.

e Ensuring appropriate donor support, addressing equity issues and linked to
innovation for sustainability.

Occasionally this will mean the NCS-2 system itself running a scheme, e.g. a
sustainable development fund to provide start-up support to promising initiatives with
expected high public environmental and social benefits.

3.3.6 Monitoring and accountability mechanisms

By assessing what is going well, or badly, for sustainable development, monitoring
can bring together many of the individual elements and strategies important for
sustainable development. Thus it is important to develop an effective framework for
monitoring, reporting and evaluation (MRE) of the NCS. This should cover both
performance evaluation and advice, and early warning of problems.

The results of the MTR can be used as a starting point. The MTR offers both a
baseline (the facts and opinions collected in the ten volumes) and some insights on
process. Clearly, it should not take eight years again before the NCS is reviewed.
The national body/commission on sustainable development would commission and
receive MRE work, and develop revisions to NCS-2 as appropriate.

There will need to be dedicated monitoring staff (e.g. a Policy, Planning and
Evaluation Unit in MELGRD and/or in the Environment Sections on P&D Divisions).
But monitoring is not entirely an external affair. Rather it should focus around the
internal procedures of all institutions involved in NCS-2 — helping self-learning and a
continuous improvement approach.

A monitoring framework should relate directly to a clear framework for accountability.
In part this means clarifying the rights, responsibilities, relationships and
accountability for results on the part of each agency charged with NCS-2 functions
and targets. It also entails a major investment in procedures for accountability,
involving the judiciary, NGOs, the media, and open-access information systems. This
will take some time.
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3.3.7 Development assistance roles

Donors should demonstrate commitment to an NCS-2, as a national strategy for
sustainable development, through consistent and coordinated support. Support for
individual thematic or sectoral strategies (PRSP, biodiversity action plan, national
desertification action plan, etc.) should be consistent with an overall SD strategy, and
be based on principles/guiding concepts such as those suggested at 3.2 above. This
would help to avoid overlap, and undue ‘competition’ and gaps. Without such
support, problems are likely to become worse within Pakistan, with longer-term
repercussions not only for the country but also further afield.

The Government of Pakistan should take the lead in establishing a donor
coordination forum for the NCS, covering the existing and proposed range of
initiatives in  environment, natural resource management, and sustainable
development, and, as appropriate, linkages of these areas to other key donor
themes, especially those for health and social action, economic growth and poverty
reduction. The forum would relate strongly to the proposed national body/commission
for sustainable development. It should promote the pursuit of principles (based on
suggestions at 4.2) in all these initiatives °

4. Conclusion—Benefits of a Strategy for Sustainable Development (NCS-2)

Building on the findings of NCS MTR it is suggested that a sustainable development

strategy will:

1. Provide shared vision, but avoid over-complexity.

2. Promote sharing of information, ideas and learning among various stakeholders.

3. Facilitate establishment of mechanisms and institutions to deal with change and
risk in a holistic manner in circumstances of limited resources.

4. Facilitate transitions from sectoral to integrated planning.

5. Include active communication/education to ‘drive’ it all.

6. Help determine how costs and benefits should be shared between stakeholders’
groups and levels (district to national), in order to set priorities.

7. Help to identify a road map towards sustainable economic growth and social

development.

Clarify the major responsibilities and partnerships for implementation.

Provide signals to all those involved on how they will be held accountable.

10. Improve international relationships (in trade, obligations under multilateral
environmental agreements, and access to international financial mechanisms
paying for global environmental services.)

11. Increase the capacity to continually improve and practice effective strategic
approaches.

©®

The challenge of addressing the “triple bottom line” issues of sustainability is a major
one for Pakistan, and for all other nations. The NCS laid the groundwork that permits
us to view the challenge clearly and comprehensively. Now is the time for action to
produce direct benefits for the people and communities of Pakistan.

3 Government and donors should recognize the special role that civil society organizations and hybrid
organizations such as |UCN-Pakistan (which includes both governmental and non-governmental bodies as
members) have in management and capacity building for sustainable development. They require continuity in
funding if they are going to be strong partners, no matter how difficult donor relationships with government may
be at times.

15



PAKISTAN'S NATIONAL CONSERVATION STRATEGY:
RENEWING COMMITMENT TO ACTION

Table of Contents

EXECUTIVE SUMMARY ..ot 2
Table of CONtENtS ..o 16
ACKNOWLEDGMENTS ... 19
ACRONYMS L e 21
CHAPTER 1. MEETING THE CHALLENGE OF SUSTAINABLE
DEVELOPMENT IN PAKISTAN ....ccoiiiiiiiieeieeee, 23
INEFOTUCTION it e e e e e e e e e e e e e nanes 23
Fundamental CONSIIaINTS ....uuuuuiiiiiiiiiiii e 24
COSES OF INACTION coiieiiie e e e 25
UrgenCy Of RESPONSE ..couiuiiii i ieieeiiie s et e e e e e s e e e e e e e e e e e e e e e eenennnas 26
CONCIUSION e 27
CHAPTER 2. THE NCS REVIEW......ooviiiiiiiiiiinieicineeeneiscneeeeees 29
The NCS Review and Final REPOIT .......uiiiiiiiiiiiiieieecceee e 29
NCS CoNtext 1980-2000 ........uuuuumunninninnii s a e 30
Early Implementation PErSPeCHIVES ........ooiiiiiiiieiiii e 30
Linkages: Environmental Sustainability, Economic Growth, and Poverty
REAUCTION ettt et e e e e e s e et e e e e e s s nnbbeneaaaeeeaaaanns 32
NCS Focus during Implementation ............coooiiiiii e 33
How the NCS was to be Implemented........ooooiiiiiiiii e 34
Constraints on Environmental Action during NCS Implementation ....................... 35
General Analytical Framework for the NCS ReVIieW .........ccccccvvvvvivvvieviieiieenn, 36
Y 1L U = LAY I O 41 (=T I S PRERR 37
MTR ANAlYSIS APPIOACH ... et e e e e e e 38
Constraints and Limitations in Conducting the Review........cccccceevvieevieeninnnnnnn. 39
CHAPTER 3. NCS IMPACTS 1992 — 2000......ccccuviiiviiiieieiineeeiieees 41
NCS and the Political Economy of Conservation in Pakistan ......................... 41
Creating New Space and Coalescing Agendas. ......ccccvveeeiriiieineeiee s scsiieeneeee e e ennnnns 41
The Role of Policy Communities in Shaping NCS in the Future...........cccccoeviieeeens 42

16



AWAreNESS RAISING ...iiiieiieiiiiis e e e e e e e e e e e aara e e e eeeeaes 43

Shaping Institutions in Government, Civil Society and the Private Sector ....46

Pre-NCS Institutional Framework: A Brief OVErvView ........ccccccevviviieeiniee e 46
NCS INSHTULIONAI VISTON weeiiiiiiiiie ittt e e 46
Institutional Shaping 1992-2000...........cueeiieeiiiiiiiiieeee e e e e e e e e e e e e snarnreees 47
More Effective Institutional Performance is Needed..........ccccccovviiieiniine e, 51
ASSESSING OULCOMIES ...cii ittt ettt e e e e e e e e e e e e aaneees 51
ERT Subjective Assessment of NCS Program Outcomes/OutputsS.......cccceeeerrnnnee 52
POteNtial SUCCESS STOTIES ..oiuviiiieiiiiie ettt ennbae e e e aneee 53
Provincial and District Conservation Strategi€s ......ccccccceevvicviieeieeeee e ee e e 57
GENAEr INTEGTALION ..ot e e e e e e r e e e e e e 63
PUBDIIC CONSUITALIONS ... 64
Monitoring, Reporting and Evaluation (MRE)..........ccccviiiiiiiiiiiiiiiiieeceee e 65
NCS Today and in the FULUTE. ......ue e 68
CHAPTER 4. FINANCING AND MANAGING NCS ........cccoivieiis 69
FINANCING the NCS ..o 69
Self-financing MechaniSMS ... 70
Management of the NCS Implementation ProCess .........cccccuvvvvvvivnvvnnnninninnnnnnnn. 71
Within Government Ownership and Leadership for the NCS ...........cccccciiiiiiine. 72
NCS Ownership and Leadership Outside of Government..........cccccooiiiiiieiineinnnnns 73
CHAPTER 5. THE CHANGING CONTEXT ..o, 75
AN F= T 0T g = U = T 0 ] 75
An Evolving National ECONOMIC CONTEXT .....oouuuiiiiiiieaiiiiiieeee e 75
Evolving National Political Context and Devolution ..........cccccveeeeeei e, 76
Localization Meeting Globalisation—Finding the Balance .............ccccccevvnnnne. 77
CONCIUSION oo 78
CHAPTER 6.  THE WAY FORWARD .......ccccoovveiirireiicieieseeeeie s 79
General GUIdelines fOr NCS-2.........oiiiiiiii e 79
Vision, SCOPE and CONTENT......uuiuuiiiiiiiiiiiiiiiiiii e 82
Goal-setting and Participation ............cccco 83
DriVErS, ACTOIS ANG LinKS ouu ettt e e e aas 84
NCS-2 ACTIVITIES it e e a e e e e e e aneeees 85
Management, Coordination and MONItOIING ........uceiiiieriiiiiiie e 87

17



INNOVALION AN INVESTM BT .. ceeieiie ettt e et e e e et e e e eaaeenas 89

Timing, Process and ProduCt .........coovvvviiiiiiiiiieiiiiiieeeeeeeeeeeeeeeeeeeeeeeeeee e 90
CHAPTER 7. CONCLUSIONS AND RECOMMENDATIONS.......... 91
A Glass Half-empty or Half-full? ... 91
Conclusions — Five Key Lessons Learned and Views about the Future ........ 92
RECOMMENAALIONS ....ooiiiiiiii e 99
ANNEXES ..o e 114

Annex 1. Terms of Reference for the Mid-term Review of the Pakistan
National Conservation Strategy. ....ccccceeevveeeiiiieiiiiii e 114

Annex 2. Pakistan National Conservation Strategy Mid-Term Review —
External Review Team MembErsS ........cccoooiiiiiiiiieiiiiiieeeeeee e 120

Annex 3. Analytical Framework for MTR Assessment as Proposed by MTR

COMMITEEE. i 122
Annex 4. Key Activities and Commissioned Studies for the NCS MTR. .....123
Annex 5. List of Persons Consulted by NCS MTR (ERT) .....ccovvvvviinnnnnn. 125
Annex 6. Field Visits by External Review Team Members..................... 131
Annex 7. Achievement of NCS Outputs by 2001. .................l. 136
Annex 8. Financing of the NCS ... 141
Annex 9. Government of Pakistan Devolution Plan. ...........cccccceeeeennns 143
Annex 10: Bibliograpny ... 145

18



ACKNOWLEDGMENTS

The Pakistan National Conservation Strategy Mid-term Review (NCS-MTR) exercise
has been primarily funded by CIDA. Through its PEP funding, CIDA supported the
overall operational costs of the NCS MTR, four studies, and participation of the
external review team leader Dr. Arthur J. Hanson, as well as Dr. Ghulam M.
Samdani. The participation of Dr. Stephen Bass at the design stage was supported
by the Department for International Development UK (DFID). NORAD also has
supported his participation. The World Bank funded the Environmental Strategy
Background Report prepared by SDPI. Dr. Aziz Bouzaher from the World Bank,
Washington is a member of the external review team. The Swiss Development
Cooperation (SDC) has funded the patrticipation of Dr. Stephen Bass in the external
review mission. UNDP has supported studies on institutional development and
resourcing for NCS implementation. All are thanked for their support and
cooperation. CIDA is also thanked for providing useful input of Mr. Bruce Goodman
of Cowater Canada and Mr. lan Smillie PEP Performance Advisor who developed the
first draft NCS MTR terms of reference.

The NCS MTR team is extremely grateful to all the Secretaries, Additional
Secretaries and Joint Secretaries, Director Generals at the federal and provincial
level and officials in AJK and the Northern Areas who took time out to meet with the
MTR team and provided extensive input to the information collection process. The
participation of Section Officers, Research Officers, Technical Officers, and Forest
Officers during the public consultation workshops provided for meaningful discussion.
Acknowledgments are due for participants of focus group workshops for NGOs and
private sector. The non-governmental and private sector bodies providing inputs are
thanked for their contributions.

Special gratitude is extended to the four PEP partners who guided the MTR exercise
through continued patrticipation. The members of the PEP Steering Committee for the
NCS MTR provided all out support and technical backstopping that ensured the
timely delivery of MTR targets. The NCS Unit took the lead in the MTR , Mr. Aziz
Qureshi of the Environment Section of the Planning and Development Division
provided technical support in the development of a database for MTR. SDPI
prepared a background paper on Environmental Strategy that is recognized as an
important building block for NCS MTR. Acknowledgements are due also to the IUCN
offices in Gilgit, Quetta, Peshawar, and Karachi for technical input as well as
extensive operational and secretarial support. The IUCN Islamabad office is specially
acknowledged for making arrangements for travel and logistics of MTR team at every
stage. Special thanks are due to the Manager PEP and Head of IUCN Islamabad, Dr.
Asif Ali Zaidi for his conceptual input, technical backstopping and management
support to the process.

This opportunity is also taken to extend gratitude to Minister Omar Asghar Khan and
the officials of MELGRD. The former Secretary of MELG&RD, Mr. Sikandar Hayat
Jamali who took personal interest in the MTR process and made himself available for
workshop in Quetta. The present Secretary of MELGRD, Mr. Shafgat Ezdi Shah, has
been extremely supportive throughout the process. The former Joint Secretary
MELG&RD Mr. Hafeez Ur Rehman played the key role in setting the ball rolling for
NCS MTR. The Joint Secretary NCS, Mr. Naseer Ahmed, and the Director General of
Pakistan EPA, Mr. Asif Shuja Khan are thanked for guidance and support. Special
thanks are extended to Mr. Asad Sibtain, Deputy Secretary NCS Unit MELGRD for
facilitating the whole MTR process.

19



Acknowledgements are due to Hagler Bailly Pakistan, Arshad Zaman Associates, Mr.
Haroon Ayub Khan, an independent consultant, Dr. Aamir Matin and Mr. Aqil Shah of
UNDP and Mr. Akhtar A. Hai of Karachi University, Tarig Banuri and Shaheen Rafi
Khan, for preparing MTR studies.

Throughout the entire effort the NCS, MTR Coordinator Ms. Maheen Zehra
performed a difficult task in a remarkable fashion. She deserves the heartfelt thanks
of all involved in this review. The ERT members wish to signal our deep appreciation
of her capable, hard work and intellectual contributions.

We appreciate the time taken by various individuals and organizations that provided
comments on the draft MTR report. While the information gathering and much of the
analysis has been a very collective effort, the content of the report is the
responsibility of the principal authors.

Arthur J. Hanson (External Review Team Leader)
Stephen Bass

Aziz Bouzaher

Ghulam M. Samdani

20



ACRONYMS

ACS
AD
ADP
AJK
AKRSP
AS
BCS
BEPA
CBOs
COs
DD
DFA
DFID
DG
DS
EAD
ECNEC
EIA
EPA
EPD
EPRC
ERNP
ETPI

EU

FA

FFEJ
FRC
FSMP
GEF

GM

GNP
GoB
GoNWFP
GoS
GoPunjab
GoP
HDIP
IHED

IISD

I&D

IUCN
JICA

JS

KANA
MACP
MRE
MinFAL
MELGRD
MOELGRD
MoWD

Additional Chief Secretary

Assistant Director

Annual Development Plan

Azad State of Jammu and Kashmir

Aga Khan Rural Support Programme

Additional Secretary

Balochistan Conservation Strategy

Balochistan Environmental Protection Agency
Community Based Organizations

Community Organizations

Deputy Director

Deputy Finance Advisor

Department for International Development UK

Director General

Deputy Secretary

Economic Affairs Division

Executive Committee of National Economic Council
Environmental Impact Assessment

Environmental Protection Agency

Environment Protection Department

Environmental Protection and Resource Conservation Project
Environmental Rehabilitation in NWFP and Punjab Project
Environmental Technology Programme for Industry (Pakistan
Chamber of Commerce)

European Union

Finance Advisor

Frontier Forum for Environmental Journalists

Frontier Resource Centre

Forestry Sector Master Plan

Global Environment Facility

General Manager

Gross National Product

Government of Balochistan

Government of North West Frontier Province
Government of Sindh

Government of Punjab

Government of Pakistan

Hydrocarbon Development Institute of Pakistan
International Institute for Environment and Development
International Institute for Sustainable Development
Irrigation and Drainage Department

The World Conservation Union

Japan International Cooperation Agency

Joint Secretary

Kashmir Affairs and Northern Areas Division

Mountain Areas Conservancy Project

Monitoring, Reporting and Evaluation

Ministry of Food, Agriculture and Livestock

Ministry of Environment, Local Government and Rural Development
Ministry of Environment, Local Government and Rural Development
Ministry of Women Development

21



MTR
NA
NACS
NCS
NCSU
NDP
NGO
NIO
NSDP
NWFP
OGSP
P&D
PC1
PE&DD
PEP
PEPA
PEPA

PRSP
PSDP
SAP
SD
SDNP
SDPI
SO
SPCS
Sungi
TA
UNDP
UNIDO
VOs
WWFP

Mid Term Review

Northern Areas

Northern Areas Conservation Strategy

National Conservation Strategy

National Conservation Strategy Unit

National Drainage Programme

Non-governmental organization

National Institute of Oceanography

National Sustainable Development Programme (UNDP)

North West Frontier Province

Oil and Gas Sector Programme

Planning and Development

Project Concept 1

Planning, Environment and Development Department

Pakistan Environment Programme

Pakistan Environmental Protection Agency

An Act to Provide for the Protection, Conservation, Rehabilitation, and
Improvement of the Environment, for the Prevention and Control of
Pollution, and Promotion of Sustainable Development (Act No. XXIV
of 1997)

Poverty Reduction Strategy Paper

Public Sector Development Plan

Social Action Programme

Sustainable Development

Sustainable Development Networking Programme

Sustainable Development Policy Institute

Section Officer

Sarhad Provincial Conservation Strategy

Technical Advisor

United Nations Development Programme

United Nations Industrial Development Organization
Village Organizations

World Wide Fund for Nature Pakistan

22



CHAPTER 1. MEETING THE CHALLENGE OF
SUSTAINABLE DEVELOPMENT IN PAKISTAN

Introduction

1.1 The Mid-Term Review (MTR) of Pakistan’s National Conservation Strategy
(NCS) is very timely. Ten years after preparations for the UNCED meeting in Rio,
almost 15 years after the Brundtland Report, and almost three decades after the
Stockholm Conference on the Human Environment, Pakistan is still faced with
daunting challenges. The tremendous effort of devising a NCS that might meet the
needs of a country faced with multiple challenges of population growth, poverty,
issues of governance, and decades of war and turbulence along its borders deserves
recognition and commendation at the start of this report. Pakistan’s NCS followed
some international guidelines, but it was pioneering in many ways. From its initiation,
it has wisely focused on issues of sustainable natural resource use and
environmental protection.

1.2 This report is based on a year-long effort to examine a decade’s process on
developing and implementing the NCS. The NCS is unprecedented in terms of its
scope and therefore the review and the draft report evoked much discussion on
people from the various sectors, levels of government and different organizations
active in Pakistan’'s environment and development initiatives. The potential
beneficiaries of the NCS ideally would encompass the entire population of Pakistan.
The NCS has such a vision and it would be good to measure impact at this level.
This has not been possible, and, indeed, there is not a good sampling of the impact
has had at the level of communities or households, or of perspectives about it at this
level. Nevertheless, within the bounds of available information, the External Review
Team which has prepared this report is of the view that the MTR portrays an
accurate picture of the strengths, weaknesses and future needs for Pakistan’s
National Conservation Strategy. Further information about the approach for the
review and the organization of this report is provided in Chapter 2. Here, we wish to
focus on sustainable development as it might be applied in Pakistan, and the
relationship of this subject to the NCS.

1.3 As described in Annex 1, the NCS has three overall objectives: (1)
conservation of natural resources; (2) sustainable development; and (3) improved
efficiency in the use and management of these resources. Achieving these objectives
is to be based on three operating principles: achieving greater partnership in
development and management, merging environment and economics in decision-
making, and focusing on durable improvements in the quality of life of Pakistanis. But
various people pointed out during the course of the MTR, that the NCS was not
intended as a full strategy for sustainable development, although much of the
language of the NCS is couched in terms compatible with the concept. There is to
some extent a split within Pakistan between those who view the past and future of
the NCS as primarily concerned about environment and conservation, and those who
believe that it should become even more firmly oriented towards sustainable
development in the future.

1.4 We start this report with a brief discussion of the challenges facing
sustainable development implementation within Pakistan because it is the direction
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we believe will need to be taken in the future. And, indeed, we found much evidence
that the NCS has tried to make the appropriate linkages between environmental
sustainability, economic growth and poverty reduction, since conservation will not
work in Pakistan if these linkages are ignored.

Fundamental Constraints

15 Many fundamental development constraints remain within Pakistan. These
have affected the delivery of NCS programs. These constraints include: inequitable
economic growth and widespread poverty, gender concerns, feudal social structures
that are reflected in political power relationships, absence of local government and
exclusion of the majority of the population in decision-making and access to basic
services, unabated environmental degradation and failure of institutions to provide
sufficient integration of environmental, social, and economic policy objectives. Of
course, the NCS is intended to address some of these problems, but the barriers still
remain and some are worsening. Some perspectives are noted below.

1.6 Economic growth. The growth momentum in Pakistan has slowed down in
the 1990s. While annual economic growth was 6% in the 1980s, it fell to 5% in the
early nineties, and has further declined to 4% since the mid-90s*. This trend was not
sufficient to significantly raise living standards for a population growing at an average
annual rate of 2.6%. Equally important, growth in Pakistan has not been
accompanied by desired social and environmental outcomes.

1.7 Human development. Social indicators in Pakistan continue to be among the
worst in the world. Pakistan lags behind South Asia countries in several areas.
Infant mortality is 95 per thousand live births relative to 77 on average in South Asia,
illiteracy is 59% relative to 49% in South Asia, and access to safe water is 62%
relative to 81% in South Asia®. Viewed from a gender perspective or in absolute
numbers, these statistics point to an even worse performance. Thus, “approximately
30 million people cannot meet minimum nutritional norms, 42 million adults (over two-
thirds of the population) are illiterate, 58 million people do not have access to health
facilities, 28 million people are without safe drinking water and 87 million people lack
basic sanitation facilities®.” Some progress has occurred in the past decade, for
example on the number of people with piped drinking water. A recent study’ indicates
that the number of the absolute poor has increased from 24 million to 42 million (i.e.,
almost doubled, between 1990 and 1994), providing further evidence of deterioration
in human development indicators. While population growth remains high (2.6%), it is
reduced from 3.2% a decade ago.

1.8 Environmental sustainability. While environmental data are limited and of
variable quality, there is evidence of widespread environmental degradation in
Pakistan. Water availability has declined from 5,300 cubic meters per capita in 1951
to a borderline 1,200 m®cap today (barely above 1000 m® per capita, the indicator of
water scarcity). A recent survey by the Government of Punjab revealed that water
from 10 of 11 surface samples, and 2 of 4 ground water samples, was unfit for
human consumption. While agriculture continues to consume over 90% of annual

* World Bank 1999a.

® World Bank 1999a.

® Planning Commission, GOP 1998.
" Mahbub-ul-Hag Center 1999.
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freshwater withdrawals, about 38% of Pakistan’s irrigated land is waterlogged and
14% is saline. Application of agricultural chemicals has increased by almost a factor
of ten since 1980. Air pollution exceeds WHO guideline values in almost all samples
collected by provincial environment departments. Despite important efforts,
deforestation has also continued unabated, with forest cover shrinking by about 3.1%
annually and woody biomass by about 5% annually—the second highest rate in the
world. There is some hope that the expanding investment in agroforestry will
eventually partially compensate for some of these losses. Energy use continues to be
very inefficient and commercial fuels not accessible to rural households and the poor.
Despite considerable natural gas reserves, the country continues to use high sulphur
fuels, leaded gasoline, and about 60% of households continue to rely on solid fuels.
Finally, since 1992, floods have affected millions of people and damaged thousands
of houses and large areas of cropland®.

1.9 Industrial pollution is contributing substantially to environmental degradation in
both cities and some parts of the countryside. The information available suggests
that both large and small industries are functioning outside of reasonable guidelines.
However, the combination of domestic and international factors may be starting to
have an impact on the development of cleaner production processes, especially for
some of the more newly established operations. The debate around National
Environmental Quality standards, linked to the NCS, is playing a role, as is the
growing recognition of new international standards such as 1ISO 14001.

1.10 Biodiversity and natural resource conservation. The situation for Pakistan’'s
very limited natural forest cover has declined over the past decade despite the Forest
Action Plan. The Balochistan juniper forest, unique in the world, continues to be cut
beyond its capacity to regenerate. The condition of mangroves in the coastal zone is
precarious, and even more precarious is the status of certain aquatic wildlife, such as
the Indus freshwater dolphin. In the mountainous regions of Balochistan, the NWFP,
the Northern Areas and AJK, the wild populations of goat and sheep, including the
Markhor, have declined to a point where they have been extirpated from many
valleys. The situation is serious when considering many of the formerly abundant
species. Fortunately, there is evidence of some species slowly rebounding where
conservation programs have been put in place, apparently even for the very rare
snow leopard. When it comes to examining genetic diversity, the problems are not
well understood throughout the country in relation to the onslaught of biotechnology,
genetic mining for plant species and varieties, and the impact of the biosafety
protocol under the Biological Diversity Convention. These are issues, however, that
are now being considered in more depth through the National Biodiversity Action
Plan (BAP) and with biosafety legislation under consideration.

Costs of Inaction

1.11 The costs of inaction. From a macro-economic perspective, when human
development and natural resource depletion are taken into account, the genuine
domestic saving® of the country is in reality much smaller than what is indicated by
the traditional gross or net domestic saving rates of the National Accounts. In Table
1, genuine domestic savings, estimated to be 2.5% of GDP, or less than a quarter of

8 Tariq Banuri and Shaheen Rafi Khan. 2000. Environmental Strategy Background Report. SDPI for
MELGRD and World Bank

® Anindicator of the true savings of a country after taking into account investments in or depletion of
human, physical, and natural capital (World Bank, 1999c)
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gross domestic savings, is clearly indicative of Pakistan’'s declining natural asset
base.

Table 1. Genuine Saving in Pakistan

PAKISTAN Percentage of GDP in 1997
Gross Domestic Savings 104

Consumption of Fixed Capital 6.4

Net Domestic Saving 4

Education Expenditure 1.9

Energy Depletion 1.1

Net Forest Depletion 1.6

CO2 Damage .8

Genuine Domestic Savings 2.5

Source: World Bank, 1999c

1.12 In addition, the social cost of environmental degradation is likely to be
enormous and will continue to increase. The direct health and productivity impacts
have been conservatively estimated at US$ 1.5 to 3.0 billion annually, or 2.3 to 4.6%
of GDP'°, almost half of which are attributable to water pollution and two thirds
constitute the toll on human health from premature mortality, morbidity and reduced
economic activity. This cost is almost doubled if the impacts of indoor air pollution—
an important neglected issue given the heavy reliance of households and particularly
the poor on solid fuels—are included.’* The magnitude of this cost is enough to
offset much of the annual economic growth and the effectiveness of the Social Action
Program, for which the government has set a target of 2% of GDP.

Urgency of Response

1.13 This somewhat dismal list of sustainability concerns might raise the response
that in the face of other very immediate and serious governance, security and
financial problems, why tackle these problems now? Why not wait till other issues are
successfully overcome? There are several reasons not to delay:

e Sustainable development fits with other urgent reform needs. In particular, SD
can contribute to the success of devolution, and to the economic reform required
to reduce current losses and inefficiencies.

e Link to poverty reduction. The value of sustainable livelihoods, reduced risk from
natural disasters and from air and water-borne sources of disease, and improved
access to natural resources are essential needs for both rural and urban poor in
Pakistan.

e Danger of losing a decade’s investment in environment and sustainable
development. The NCS has opened new thinking and the beginnings of important
institutional change. All of this is fragile and could be lost if there are not strong
enough signals of the significance of the NCS to the country’s future, and most
importantly, if there is not continuity on the part of the institutions and donors.

e Environment and security are becoming interlocked issues. The potential that
environmental decline has to create social unrest and other impacts on national

Brandon and Hommann, 1995.
1 Gandapur and Bouzaher, 1999
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and regional security is being explored in a number of areas around the world.
Preliminary indications are that Pakistan is highly vulnerable at this time if
environmental conditions continue to decline.

¢ Environment is a unifying theme, reflecting the heritage of the nation. Pride in the
natural wonders of a country and their sustainable use over centuries can bring
together rather than divide people. The great diversity of landscapes and world
recognition of many aspects such as the Karakoram and other mountain ranges,
and the ‘cradle of civilization’ in the Indus Valley are part of this heritage. The
realization that important elements are under threat should provide for a common
objective of improvement.

e Sustainable development is changing international expectations for policy and
governance, with important political and economic overtones for Pakistan. The
growing significance of environment and social elements in trade relationships,
the opportunity to gain access to new financial resources to handle national
contributions to solving global environmental concerns, and obligations under
multilateral environmental agreements are examples of why no country can afford
to ignore sustainable development concerns. There is increasing understanding
that open, participatory processes linking government, civil society and market
players are likely to set the dialogue globally and locally. The World Summit on
Sustainable Development in 2002 is the next major global stock-taking.

Conclusion

1.14 A successful sustainable development strategy will have to address three key
needs. It will have to mainstream the environment in a way that achieves widespread
acceptance and brings conservation into traditional policy making areas such as
economic growth based on industrial and agricultural development. It will have to
focus much more on quality of life and human development, including the links to
health and education. And it will have to demonstrate that by addressing
sustainability concerns poverty will be reduced, for example, by providing and
safeguarding livelihood opportunities. All of this is highly dependent on capacity
building and institutional development started over the past decade, and on more
general issues of governance and priority-setting. It will have to be supported in a
variety of ways including re-alignment of institutions and budgets, better knowledge
and monitoring, and a search for non-conventional sources of funding.

1.15 The past decade brought with it an awakening of interest in Pakistan
concerning these issues, stimulated in large measure by the NCS. Understandably,
perhaps, a considerable amount of attention has focused on ecological conservation.
It is vital that conservation continues, for any nation stands vulnerable when its
natural wealth enters into a decline. But, as other countries are discovering, the
challenges of sustainable development go right to the heart of economic and social
concerns. Thus it will be helpful in Pakistan to consider a three-pronged approach in
which the needs of people are kept front and centre in all efforts to improve the
environment and sustainability. This approach highlights three elements:

¢ Environmental Health. The burden created by air and water pollution, vector-
borne diseases, and exposure to toxic substances can be reduced by more
effective action on the part of municipal authorities, through education linked to
family planning efforts in communities, preventive health measures, worker
safety, and disaster reduction efforts.
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e Sustainable Livelihoods. Natural resources and biodiversity are important
considerations in poverty reduction, community development and, ultimately, in
more participatory approaches to management of land and water resources.
Currently the curves are moving in the wrong directions—many resources are
declining while population and demand for rural livelihoods are on the increase.
This huge challenge is central to the future health of rural ecosystems as well as
economic opportunities.

e Sustainable Industrial Development. Export markets for several Pakistani
products will move industry towards environmental improvement. This will require
strong and credible regulatory institutions and far greater use of market-based
instruments and voluntary measures. Cleaner production and cleaner energy are
two obvious outcomes. But getting there is a major challenge since Pakistan is
still at an early stage where the regulatory framework is largely untested.

1.16 In brief, these points highlight what should be high priority concerns of a
national sustainable development strategy. The argument is made in many countries
that sustainable development should proceed hand-in-hand with other reforms.
Indeed it is perhaps in times of crisis that the greatest gains can be made, since the
economic inefficiencies and other structural reforms that must be tackled can have
longer-term benefits for environment and natural resource management. But this
does not happen serendipitously. It requires careful consideration of social impacts,
and reform to ensure that the right kind of decision-making and management
processes are put in place. The NCS has been a well-intended effort at a national
dialogue and action for sustainable development. We, the members of the External
Review Team (ERT), will examine the strengths and weaknesses of what has
happened to date. But at the start of this report, we wish to convey—with a sense of
urgency—that the effort for sustainable development should continue and be
strengthened in Pakistan.
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CHAPTER 2. THE NCS REVIEW
The NCS Review and Final Report

2.1 The NCS Mid-Term Review (NCS MTR, see Annex 1 for TOR) is intended to
“enable the stakeholders (government, civil society and supporting institutions) to
take stock of the current situation and take necessary steps for mid-course
correction.”® Taking stock of the NCS ideally should include: (1) both quantitative
and qualitative assessments; (2) getting a sense of what has been achieved
collectively and individually; (3) sharing experiences of what worked and what didn’t
work; (4) exchange of views and impressions through interviews and focus groups;
(5) revisiting goals and targets; and (6) seeking renewal of commitments. Much of
this work was accomplished over a year-long process involving people within
Pakistan.

2.2 An External Review Team (ERT) comprised of Pakistani and international
members (Annex 2) came in at the late stages to assess the findings and to prepare
the report. The review was not an easy task given the decade-long period since the
start of work related to the NCS and limitations on the available information. The ERT
completed its field work in March-April 2000, circulated a draft report in July-
September 2000. There were a substantial number of comments received and the
final report was completed in November 2000. The lapse in timing for the production
of the final report was the result of scheduling problems on the part of the ERT
leader.

2.3 Serious limitations on quantitative information exist, and it was not possible to
draw conclusions based on statistically-based approaches, for example, on the
impact of the NCS on improvements in river water quality. Furthermore, because the
NCS is only one of several influences on environmental and other outcomes, it is
difficult to definitively point to its role in some successes. This point is raised as a
criticism of the entire process by some individuals from Pakistani institutions in
comments they provided concerning the draft report. It is important to recognize that
this issue is a problem in most umbrella-style guidance initiatives wherever they are
done, especially when there is not good baseline data available at the start, or a
control case (i.e. what would the condition of Pakistan’s environment be now if there
had been no NCS).

2.4 The ERT is confident that it has been able to address key issues in a reasonable
fashion, and that the conclusions and recommendations are solid. The range of
interviews, focus groups, document reviews, etc., provide a surprisingly strong
convergence around certain key points. This is not to say that we expect unanimous
support for all aspects of our findings and suggestions. Indeed, there are a variety of
strong opinions about the future development of the NCS. Ultimately it will be up to
the many actors involved in NCS to determine how the observations of the report can
best be implemented nationally and at more local levels. Thus we have not tried to be
totally prescriptive at any point in the report—there is more than one pathway to
sustainability. Furthermore, while we illustrate progress and problems with many
examples, there are many more that have not been discussed. It would be
impossible, even in a report of twice the length of this document to do full justice to
the interviews, background reports and range of experience of a decade of planning
and implementation of the NCS. We hope that by bringing together ideas based on

2 MELGRD. Pakistan National Conservation Srategy, the Mid Term Review: A Process Overview.
March 2000.
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rich and thoughtful inputs of many people and organisations; solid ground has been
prepared for future plans.

2.5 The organization of this report is in seven chapters plus nine annexes. In addition
we have provided an Executive Summary and Prospectus that can be used as a
stand-alone document that considers implications of the recommendations. Chapter
1 makes the case for a sustainable development approach for the future—and
highlights why this should not be postponed for financial or other reasons. The
current Chapter outlines the evolution of the NCS, and considers why it was such an
advanced approach in relation to other initiatives domestically and internationally.
Chapter 2 also outlines the analytical approach of the review and various constraints.
Chapter 3 assesses the impacts of the NCS between 1992-2000 in relation to key
issues such as creating the space for conservation and environment, awareness-
raising, institutional development and potential outcomes. In Chapter 4 the financing
and management of the NCS is reviewed, including a focus on new financing
approaches, and on strengthening leadership both within and outside of government.
Chapter 5 reviews the dynamic context of both national and international factors
likely to affect further implementation of the NCS. Chapter 6 considers important
needs for moving forward with a renewed approach for the NCS. The report
concludes with five key lessons learned and six major recommendations, all outlined
in Chapter 7.

NCS Context 1980-2000

2.6 The Pakistan NCS is one of the best-known national conservation strategies,
externally admired for its vision and potential at the time it was adopted. It was
developed in response to the World Conservation Strategy (WCS) launched by IUCN
in 1980. The WCS was one of the first global initiatives to highlight sustainable
development.’® The NCS emerged after almost a decade of discussion and analysis,
and was adopted at the highest levels within the government of Pakistan.** It was
highly attractive to donors, especially in the period after the Earth Summit, when
sustainable development awareness percolated into the programs of development
agencies. Key events during the formulation and implementation periods are noted in
Box 1.

Early Implementation Perspectives
2.7  David Runnalls®® in a 1995 review (Box 2) concluded that the NCS

“Goes much further than that of any of the much acclaimed Green
Plans of the OECD countries. It goes further than the National
Conservation Strategies of other developing countries. Pakistan has
set itself a formidable challenge...It is not surprising that its
implementation is difficult, uneven, and time consuming. For it
requires not only changes in the institutions of government and in the
way policy is formulated; it also requires fundamental changes in the
way people think about their relationships to the natural environment
and to such fundamental issues as social equity and the elimination of
poverty.”

2 The WCS was produced in revised formin 1991. Caring for the Earth: A Strategy for Sustainable
Living. [UCN/UNEP/WWF, Gland.

¥ UCN and the Government of Pakistan. 1992. National Conservation Strategy. 451 pages.

> Runnalls, D. 1995. The Story of Pakistan’s NCS. IUCN-Pakistan.
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2.8 The implementation plan within the original NCS document, and a follow-up
1993 document focuses on budgets for individual programs, in order to garner donor
support and to demonstrate practical results. As Runnalls noted: “In a perverse way
this may also turn out to be one of the document’s weaknesses. For it shifts the focus
to the familiar terrain of project preparation and approval...and away from the
fundamental shifts in the structure of public institutions and macroeconomic policy
implied by the main arguments of the document.”

Box 1. NCS Development and Implementation 1980-2000.

Pertinent milestones for the Pakistan NCS included:

e A nine year gestation (1983-92): leading to a strategy unprecedented in the
country’s history for its comprehensive nature and focus on conservation as a
critical component of development. Initial request to IUCN from government came
in 1983. NCS adopted in 1992.

e A focus on government leadership and consultation: the NCS document was
prepared with the assistance of a secretariat established in 1988 over a 3 year
period under supervision of the Deputy Chairman of the Planning Commission,
one of Pakistan’ most powerful bureaucrats. It involved more than 3000 people
through workshops and other consultations.

e Three operating principles were established: achieving greater public partnership
in development and management; merging environment and economics in
decision making; focusing on durable improvements in the quality of life of
Pakistanis.

e Government spending on natural resource management and efficiency of
resource use was to increase: from 4% of national investment to 8% by 2000.

o Seven level strategy for implementation: federal and provincial leadership;
departmental responsibility; district coordination; community participation;
individual action; corporate tasks; government and NGO support.

e 1993-98 Plan of Action: was presented via a Cabinet-level Implementation
Committee to Pakistan donor consortium in 1993. 14 core areas (see Annexes 1
and 5 of this report) plus four cross-cutting areas for immediate action:
institutional strengthening (technical, regulatory and patrticipatory); supportive
framework of regulations and economic incentives; broad-based communications
for public awareness; project implementation in priority areas.

e NCS attracted external funding from the start: IBRD began environment project
identification in 1985, leading to EPRCP which ran from 1992 to 1999 in support
of capacity development within government. The World Bank agreed to accept
NCS in place of a NEAP. PEP partnership established with funded by CIDA in
1995 (CIDA and UNDP largely funded the NCS preparation process.) Other
donors responded by increasing emphasis on environmental portfolio.

Box 2. Early Lessons Learned about NCS Development and Implementation.
(Runnalls, 1995. The Story of Pakistan’s NCS)

Why did the Strategy work initially? Indigenous process that penetrated fairly
deeply into government, driven by consensus at senior levels, so there was
acceptance by all concerned ministries, with signoff; provinces had opportunity for
comment; in addition NGOs, mass media, public and private sector all had
involvement. A spirit of partnership was fostered; the search process involving
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expertise from Pakistan and abroad identified key issues and catalyzed interest and
alerted government of serious nature of problems and later participation of Pakistan
in Rio Earth Summit as Chair of G77. Key inputs from several outside advisors in
early years. Donor agencies backed a process rather than a project. Insistence on
quality, especially on the part of some support organizations such as IUCN.

Preliminary lessons learned (to 1994-95). NCS is a political document that should
facilitate the Strategy’s acceptance by the economic community and to protect
government implementers from the rest of the bureacracy. NCS should be a SD
strategy (it already enjoyed the support of some Pakistani finance ministers). SD
requires major institutional change for its implementation, not only within
government—create and develop new institutions, revise and strengthen existing
ones, and create linkages among federal departments and between federal
government and provincial and local governments. Process is at least as important
as the final product. Implementation plan largely about capacity building. Outside
organizations must be sensitive to the indigenous nature of the process. Outside
consultants should be chosen well and used sparingly.

Linkages: Environmental Sustainability, Economic Growth, and Poverty
Reduction

29 Clearly for the NCS to be effective as a sustainable development strategy, it
had to deal effectively with the linkage of poverty reduction, wealth generation that
can actually benefit the poor, and environmental sustainability. How can environment
contribute to ‘pro poor growth’ and ‘pro poor human development’? In two ways:

e By avoiding or mitigating the health and productivity impacts of pollution caused
by an array of factors, chief among them: (1) air emissions, particularly in the
large cities, from traffic, industrial sources, and homes, with a high incidence of
respiratory problems; (2) water contamination causing high morbidity and
mortality from water-born diseases (e.g., diarrhoea, hepatitis, and typhoid); (3)
inadequate management of hazardous chemicals used in both industry and
agriculture; (4) inadequate solid waste management; (5) inadequate hygiene
practices and food quality standards; (6) substandard housing conditions; and
(vii) inadequate safety, hygiene, and labour practices in the work place.

e By reducing the occurrence and impacts of natural resource degradation, and by
improving conservation for economic development and livelihoods opportunities
of the poor. The intensification of agricultural production (particularly in the Indus
Basin), through irrigation, increases in both yield and area under cultivation, has
led to increases in production and food supply. However, this has been
accompanied by increased salinity and soil degradation, riverine deforestation
and mangrove destruction, as well as decline in biodiversity, fish resources, and
water quality impairment from agro-chemicals. Future economic development
opportunities will be constrained if the degradation of the natural resource base
continues unchecked. Meanwhile population and consumption continues to grow
rapidly and poverty is not being reduced. This growth further exacerbates land
degradation, deforestation, marine and coastal degradation, as well as urban and
industrial pollution. It is this double-pronged set of problems that create a vicious
circle of lost opportunity and degradation that can and should be addressed.

2.10 A second key question is how can environmental sustainability contribute to
economic growth?
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e By including environmental considerations in macro-economic and sectoral
policies and the associated incentive structures, gradually it should be possible to
move away from a situation where every signal is to ‘cut and run’ today, because
it may not be accessible tomorrow. To avoid this race to the bottom in terms of
sustainability means ‘levelling playing fields’ in a fashion that reduces corrupt
forest practices, unfair water allocation, and makes cleaner energy sources more
available, while making it more difficult to access low quality fuels. Policies that
foster the adoption within Pakistan of internationally accepted environment and
resource management practice—a ‘race to the top'—also helps economic
development by attracting progressive businesses that can transfer
environmentally-sound technologies and by providing a greater access to
environmentally-conscious markets in the USA and Europe in particular.

e By ensuring consistency and continuity in the environment-economy policy
relationship, the tendency can be avoided of people taking advantage of situations
that they believe will not be enforceable, or will change over the longer-term.

e By providing safeguards for clean growth the population of Pakistan will become
healthier, more productive and therefore better contributors. The existing air and
water pollution problems are contributing significantly to poor health, with the
greatest ill effects likely being experienced by the poor. As well, through better
management of ecosystems and through improved urban planning, the risk
attached to natural resource hazards such as floods, drought, and windstorms
can be significantly reduced, with lower losses to productivity and less need for
emergency measures.

2.11 We stress these types of linkages from the beginning, and return to them
throughout the report. For they are the foundation on which the future of the NCS and
of sustainable development in Pakistan depends.

NCS Focus during Implementation

2.12 Examination of the NCS through a lens focusing on the triple needs of the
environment, the poor and of economic development clearly shows that the NCS:

e was largely focused on achieving environmental outcomes (centred around
ecosystem integrity);

e policy focus was geared towards environmental institutions and very weak on
macro-economic and sectoral policies;

¢ ‘incentives’ focus was mainly on regulation and ‘command and control’ type
approaches, and very weak on economic instruments;

o lacked prioritisation, as evidenced by the absence of any form of evaluation of
costs and benefits and fiscal implications, except in the most general terms; and

e clearly did not address poverty reduction—the most fundamental of the core
development issues—as directly as it might have.

Thus the NCS became a largely environmental guidebook (similar to the more
conventional National Environmental Action Plans) with a large “shopping list” of
needs at all levels rather than serving as an implementable strategy for institutional
transformation towards sustainability. In Table 2 we summarize where NCS appears
to have placed greater or lesser emphasis in addressing environment-economy and
environment-poverty concerns.
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Table 2. NCS Relative Emphasis on Environmental, Social and Economic
Areas.

Key linkages between environmental
sustainability and economic growth

Key linkages between environmental
sustainability and poverty reduction

NCS focused more on: NCS focused more on:

Safeguards for internalizing the cost of | Safeguarding the country’s natural resource

environmental degradation: base, with the implicit assumption that this

e NEQS would lead to a better quality of life for all

e FElAs Pakistanis in the long-run.

e Monitoring and enforcement

e Strengthening of environmental
institutions

¢ Mass awareness

NCS focused less (and not directly) on:

e Health outcomes (through clean water

NCS focused less on:

Macro-economic and sectoral economic

policies:

e Economic Pricing (water, energy)

e Pollution taxes *

e Removal of env. damaging
subsidies (agriculture, oil and gas)

e User charges and cost recovery

and air, hygiene, housing, and
education)

Livelihood outcomes (through
sustainable management of natural
resources)

Prevention/mitigation of environmental
risks and economic shocks
Empowerment and social capital
development

e Energy sector reforms

e Agric. and forest sector reforms
(taxation, land distribution and
renegotiated rights and
responsibilities, irrigation policy)

* initiative awaiting implementation

How the NCS was to be Implemented

2.13 The initial Cabinet Committee for NCS Implementation was established in
March 1992. It included the Minister for Environment as convenor, the Minister for
Finance and Economic Affairs, the Minister for Education, the Minister for Science
and Technology, the Minister for Food and Agriculture, the Minister of State for
Cooperatives and Forestry, the Deputy Chairman, Planning Commission, Secretary
General, Finance and Revenue Divisions, Secretary, Finance Division, Secretary,
Environment and Urban Affairs Division, and the Additional Secretary, Inter-
Provincial Coordination. Unfortunately this cabinet committee only ever met twice. It
can be revitalized and updated in terms of membership, since the concept was good.
A NCS Coordination Unit was established to provide the secretariat support for
implementation.

2.14 The main approach to NCS implementation was to be via four partnerships:
government and NGO (for NGO capacity building), government and private sector
(regulations and incentives), within the government (among agencies and federal-
provincial for institution building), and a mass awareness campaign to link
government and the public at large. An important move was the development of the
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Pakistan Environmental Programme (PEP), launched in July 1994, aiming to build
capacity of four institutions—the NCS Unit of MELGRD, the Environment Section at
the Planning and Development Division within the Planning Commission, the
Sustainable Development Policy Institute (SDPI) and the World Conservation Union
IUCN-Pakistan Program. PEP, funded by CIDA, and rather thoroughly reviewed at
various times' has endured and is currently the essential, albeit imperfect
mechanism, for NCS coordination. A second major project was the Environment
Protection and Resource Conservation (EPRC) Project funded by the World Bank
and implemented through MELGRD. The EPRC not only focused on institutional
development but also undertook some pilot natural resource management projects.

2.15 In a 1993 plan of action prepared for a donor coordination meeting laying out
the five-year plan priorities’’, it was suggested that a financial outlay of Rs. 19.234
billion, exclusive of on-going water management, forest management, sewage and
several other environmental programs, would be required. As much as 82 % of the
overall allocation was to be spent on provincial governments and special areas, 16 %
on federal agencies and 2.6 % on an NGO support fund. The allocation by subject
area was to be 38% for pollution prevention and control including urban waste
management, 10% forestry and plantations, 10% watershed protection, biodiversity
conservation 9%, with 33% shared among the other nine core areas. This plan
became the main implementing document for the NCS, not updated since.

Constraints on Environmental Action during NCS Implementation

2.16 The extent of environment and sustainability neglect, and continued poor
performance of environmental institutions can be attributed to four major constraints:

e Lack of political commitment and weak governance. Despite the NCS framework
for sustainable natural resource management and environmental protection
(which was prepared in a uniquely consultative way prior to being adopted by the
Cabinet), and input through a number of donor-funded initiatives, environmental
considerations are still not fully integrated into the country’s economic growth and
poverty reduction plans.

e Weak institutional capacity. Despite important progress in establishing a
regulatory capacity and environmental institutions both at the federal and
provincial level (updated environmental legislation provides for delegation of
monitoring and enforcement powers at the provincial level), this institutional
apparatus will remain largely ineffective, as long as the country does not have:

i the necessary human resource capacity and incentives for implementation;

il a credible monitoring and enforcement system;

iii a sustainable funding mechanism (based on “cost recovery” and the “polluter-
pays-principle”); and

iv a process of engaging the public through information disclosure, education
and mass awareness programs, and participatory mechanisms.

o Weak policy framework. This is reflected in:
i inadequate valuation of resources (e.g., water, energy);

16 &.g. Simon Miles, B.D. Bell, Tariq Qurashi, and Athar Ali Khan. 1998. Pakistan Environment
Programme. Mid-term Review Report. CIDA.

¥ Government of Pakistan. January 1993. The Pakistan National Conservation Strategy. Plan of
Action. 1993-98. 81 pp.
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i little or no influence on sectoral policies (e.g., energy, urban, transport,
agriculture, irrigation, forestry, health, and education), and import/export
policies;

iii  weak understanding of linkages between environment and poverty outcomes;
and

iv limited forums and processes for debate, learning action on sustainable
development.

o Weak fiscal management and resource mobilization. Despite a provision in the
1997 Environmental Act for instituting a “pollution charge” for industrial effluent,
and provincial “sustainable development funds”, no broad based policies are in
place for promoting cost recovery, re-use and re-cycling, user charges (e.g. from
nature tourism and National Parks), and environmental fees and taxes.
Consequently, environmental agencies are necessarily dependent on very slim
budgetary transfers and continuously seek donor funding (e.g. from CIDA, SDC,
GTZ, ADB, EU, UNDP, and World Bank).

2.17 These observations need to be tempered somewhat by the recognition that
over this past decade, for the first time environmental issues have been extensively
debated alongside other development and economic concerns.

2.18 All of the constraints relate to the overall issue of a crisis in governance within
Pakistan that unfolded and worsened over the decade. It was certainly not an easy
time to be introducing ideas as bold and inclusive as those of the NCS. Underlying
the problems of governance are basic constraints such as a society still partly under
feudal arrangements with weak government-civil society relations and subject to
corruption.

General Analytical Framework for the NCS Review

2.19 The NCS conceptualization emerged in the late 1980’s in a context within
Pakistan of massive poverty, severe environmental degradation, lack of awareness,
and extremely limited institutional capacity to deal with environmental issues. The
NCS’s highly participatory and inclusive approach was in many ways futuristic.
However, with three major and overlapping objectives®®, 14 core areas with a number
of cross-cutting issues, and no less than 60 clusters of outcomes (most of which had
specific quantitative targets associated with them) within 68 programs, NCS was
inherently complex. But it appeared to lack four fundamental ingredients: (1) a clear
enough implementation road map, (2) a monitoring system geared towards
evaluating tangible changes in the behavior of institutions and environmental quality
on the ground, (3) a system of accountability for outcomes, and (4) a multi-
stakeholder process for keeping an overview of the NCS, learning and enriching it.
These four points occupied the MTR to a considerable extent.

2.20 NCS’s implementation was stifled by its weight and ambitiousness. In
addition, there were weaknesses in appraising and providing mitigating measures for
risks associated with achievement of objectives (e.g., macro-economic factors and
constraints to resource mobilization, political will on the part of decision-makers) and
implementation capacity. These were reflected in the lack of an evaluation and
monitoring system and the lack of capacity and flexibility to learn and adapt—
adjusting course and targets as appropriate. The points raised in these two

18 (1) conservation of natural resources, (2) sustainable development, and (3) improved efficiency in
the use and management of these resources.
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paragraphs are reviewed in more detail later in this report. They are introduced here
because they had an important impact on the capacity of the ERT to fully address the
MTR TOR, as noted below.

Evaluation Criteria

2.21 The MTR itself was complex, and was based on equally ambitious terms of
reference (reflective of NCS complexity). It became clear to the ERT that a detailed
analysis, and evaluation of the specific objectives of the 14 core areas in quantitative
terms was neither feasible, nor appropriate in light of the information base. Thus the
ETR decided to adopt three evaluation criteria:

e A simple sustainable development framework against which to assess
achievement of the stated objectives of the NCS. This framework (Box 3) allows
development objectives to be characterized in terms of three types of outcomes
and the linkages between them: (1) economic growth; (2) poverty reduction and
social development; and (3) environmental sustainability. Many of the traditional
development efforts have focused on achieving poverty reduction and social well-
being through economic growth. Less attention has been paid to the linkages
between environmental sustainability and economic growth on the one hand, and
environmental sustainability and poverty reduction, on the other. Therefore much
less is known about the nature of these linkages. This ‘critical triangle’ of
development outcomes is by no means a panacea. But it represents a simple
way to start identifying the essential institutional and policy linkages that need to
be at the core of the country’s sustainable development agenda.

o A qualitative rather than quantitative assessment of the 60 outcome groups of
NCS. In this case, because of the paucity of reliable quantitative information, we
have used anecdotal evidence, results of focus group meetings, impressions from
site visits, expert opinion and the collective experience of the MTR partners, to
piece together an evaluation of outcomes.

o A review of the processes/systems intended to communicate and implement the
NCS. This review is based largely on institutional analysis derived from interviews
inside and outside of government, with limited comparisons based on experience
internationally.

Box 3. SD Linkagesin Pakistan.

Poverty
Reduction

Environ.
Sustain-
ability

Economic
Growth
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MTR Analysis Approach

2.22 The analysis draws primarily from documented case studies of on-the-ground
experiences of different approaches and projects over the past 10 years, and from
extensive focus group consultations, and individual interviews about progress and
problems. In addition, a number of implementation sites throughout the country were
carefully selected through desk studies and interviews in order to identify a
representative range of the different delivery approaches (i.e. ‘institutional models’ or
‘institutional arrangements’) that had been piloted across the different regions and
sectors. The overall MTR approach (detailed in Annex 1) consisted of:

e Preparation of background studies and assessments. Nine studies were
commissioned, covering a range of stakeholder consultations and crosscutting
issues. These were carried out from October 1999-April 2000. In addition, PEP
partners and the World Bank contributed evaluations of their programs. The
studies are listed in Annex 4.

o Desk study. During the desk study, information was collected from studies,
reports, books and articles related to the sectors covered under NCS. In addition
to this initial review, discussions were held with relevant central-level
stakeholders, local line agencies, and NGOs to seek additional information.

o Consultations and focus group discussions. In addition to the MTR public
consultations held in various parts of the country in late 1999, discussions were
held by the ERT with relevant stakeholders, national and local agencies of
government, and other key informants. The final list of institutions and people
consulted and cases is presented in Annex 5. The institutional arrangements
observed are discussed in Chapters 3 and 4.

e Field visits. Field visits in March-April 2000 by members of the ERT consisted of
visits to provinces and territories to investigate the state of provincial conservation
strategies and to visit selected projects, with interviews to collect detailed
information and evaluations. However, it is important to note that, except for a few
cases, field visits were targeted to key informants, and not beneficiaries directly.
The field visits are noted in Annex 6.

¢ Validation workshop. A national multi-sectoral meeting, attended by more than 80
participants, was convened in mid-April 2000 by the Minister of MELGRD to
share initial findings and recommendations of the MTR and obtain stakeholder
feedback.

e Feedback from Draft Report. More than two dozen individuals and organizations
provided comments and observations on the draft report circulated from July to
September. Many of the comments sketched out elements for future directions in
addition to corrections and observations about the conclusions and
recommendations.

2.23 The information gathered through the background reports, desk studies and
field visits was synthesized to identify the roles, responsibilities and relationships of
key actors in NCS implementation, and to consider the extent to which outcomes had
been achieved. It is important to note that no systematic review or analysis of the
individual 14 core areas and associated 68 programs was conducted since that task
proved beyond the capacity of information and time available to the ERT.
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2.24 The ambitious terms of reference for the MTR included a matrix with seven
key outcome areas and eleven core processes/systems (Annex 3). This was to guide
the overall effort, especially with respect to performance evaluation. While the matrix
was useful for general organization of the MTR’s efforts and findings, it was never
intended for quantitative measurement of performance. Furthermore, there are some
important missing elements. The ERT has used the matrix as general guidance, so
that comments concerning the core processes/systems are found in the text of the
MTR report. But the performance of the NCS is considered largely in qualitative
rather than quantitative terms, derived from inputs from the stakeholders and the
material pieced together from a wide variety of sources, including information
provided by the NCS Unit in the course of the MTR.

Constraints and Limitations in Conducting the Review

2.25 The MTR faced a number of challenges over the year-long implementation.
Indeed, combined with the time taken to organize the MTR, it was an extraordinarily
long and quite complex undertaking. The intent of the MTR is certainly to provide a
high quality, serious examination of NCS performance. We believe this has been
achieved—hbut even more might be achieved if lessons learned from this review can
be applied for future record-keeping, continuous review and evaluations. The
following constraints and limitations therefore deserve attention.

2.26 The approach of having a MTR Coordinator (Maheen Zehra) appointed within
government throughout the process was an excellent idea. Having the individual
seconded from one of the cooperating partners (IUCN-Pakistan) was useful to all
parties, but it was not without operational issues.

2.27 The management of the process involved “weaving a cloth combining a
complex mix of players, interests, competing sectors, federal and provincial
government departments.” This process was essential for building consensus on the
purpose of the MTR and for addressing the varying perceptions and interests of key
actors, including the PEP partners, donors, etc. It was hindered by the limited culture
for a consultation approach within the government and, at various times, by the
cumbersome governmental rules of business. In a sense the MTR had to rekindle the
spirit of participation and inquiry that had characterized the formulation of the NCS—
overcoming inertia and educating many of the actors who were new to the NCS.

2.28 Missing from the initial effort was the ERT, which was appointed much later in
the process. The MTR Coordinator believes that, had the ERT been involved in the
early stage of the process to provide design inputs, many of the operational and
methodological issues could have been resolved more quickly; the MTR might then
have been completed in half to two-thirds of the time from its start in June 1999.

2.29 There is also an issue regarding the varying quality of the background studies
prepared as part of the review. Several organizations were involved in the contracting
and conduct of the studies. The work was carried out with quite limited financial
resources. Some studies were valuable; a few provided only limited insight.

2.30 The most significant limitations centre around two matters. The first is simply
the lack of reliable environmental and other information. This is commented upon in
various parts of the report. It is a problem made worse by the long period spanned by
the review, which makes it difficult to assemble reliable information. The second
matter is the lack of much direct consultation with beneficiaries throughout the MTR.
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The opinion sampling of people likely to be affected by NCS implementation is not
well developed across the wide range of program areas.

It has been pointed out to the ERT that rarely are comprehensive strategies in
Pakistan subject to such thorough review as this one. Thus the inherent challenges
are in a sense even more regrettable since it is impossible to be as quantitative or as
definitive in many of the observations as would be desired. It is encouraging that the
GoP, other PEP partners, and NCS implementation are so commitment to the review
and to the use of the resulting product.
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CHAPTER 3. NCS IMPACTS 1992 — 2000

3.1 This chapter presents the bulk of findings about NCS performance. We have
divided the chapter into seven sections. The first is an overview of how the NCS fits
into the political economy of environment and development/conservation concerns
within Pakistan. This is important for, as noted in the 1993 NCS action plan, the NCS
had already “begun to shape our very approach to governmental decision
making...away from direct administration and towards partnership.” The second is
awareness raising. Third is the critical issue of institutional development, including
capacity-building, within the three sectors. Fourth is examination of outcomes (not
simply outputs) arising from the commitments of this past decade. This is, of course,
a difficult but essential element of the review. Fifth, a review of how gender
integration has occurred in both programmatic and institutional terms. Sixth, a
summary of views arising from public consultations is included for comparison with
the observations derived in other ways. And, seventh, the subject of Monitoring,
Reporting and Evaluation (MRE) is examined. Taken together, these sections
characterize the NCS today and lead us to think about what might be desirable in the
future.

NCS and the Political Economy of Conservation in Pakistan
Creating New Space and Coalescing Agendas.

3.2 While the first phase of NCS action has not produced many tangible
outcomes where the environment is demonstrably improved, or sustainable
development implemented, it has led to successes in certain areas, and especially in
creating institutions and awareness as well as a platform for policy debate and
formulation. Within government, perhaps the main achievement of the NCS is the
development of a policy framework, including the 1997 Pakistan Environmental
Protection Act (PEPA)™, the designing of the national environmental quality
standards (NEQSs) through a consensus building process, the agreement to levy a
pollution charge on industry (thus giving substance to the “polluter-pays-principle”),
the establishment of environmental tribunals, the formalization of the rights of citizens
to protect collective environmental rights through the judicial system, and a
framework for providing fiscal stimulus to environmental activities. This process has
helped to enhance mass awareness of environmental issues, which is demonstrable
at various levels of society.

3.3 The working relationships between Pakistan and the international community
were strengthened in the preparatory period leading up to UNCED and afterwards.
The preparation of the national report for UNCED involved unprecedented
cooperation between government and civil society, as did the follow-up action on the
conventions, especially the CBD signing and the biodiversity action plan produced
afterwards. Undoubtedly these activities were aided by the working relationships
established during preparations for, and later, during implementation of the NCS.

3.4 The NCS process opened up a new space outside of the one traditionally
occupied by a coalition of feudal lords, powerful elites, and the government bureaucracy.
The coming together of a number of groups of widely varying business, development,

¥ PEPA is the acronym for An Act to Provide for the Protection, Conservation, Rehabilitation, and
I mprovement of the Environment, for the Prevention and Control of Pollution, and Promotion of
Sustainable Development (Act No. XXIV of 1997).
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social and governance interests around the environmental agenda, has created a sense
of goodwill and partnership between government agencies, the private sector, and the
independent sector. While this would not have been possible without an injection of
external direct financial support to the government by donors, the drive towards such
action came mostly from the independent sector and built on change agents within the
government wherever they were available. Indeed, the institutional structures of the
independent sector—including transparency, inquiry, cooperation, participation, and
continuity—were a key factor in opening up a new type of space between the
government and its citizens.

35 Despite failed, and, in retrospect, over-ambitious expectations in terms of a
projected doubling of environmental investment (expected to reach 1.7 percent of GDP),
the practical significance of the NCS document is not exclusively in terms of its stated
guantitative goals. Rather, it lies in the framework it provided, the baseline information
that was collected under its auspices, the model of participatory strategy development it
introduced, and the network of stakeholders it mobilized. In addition, the implementation
of the NCS helped create and strengthen key institutions, and thus provided an opening
for subsequent initiatives.

The Role of Policy Communities® in Shaping NCS in the Future

3.6 Since conservation cannot succeed without political will and strong
stakeholder support, the NCS process should continue its effort to generate strong
political support. This would happen only if the environmental programs speak to the
socio-economic agendas of the country—which are represented by many powerful
networks. These networks include (1) economic and trade liberalization networks,
consisting almost exclusively of economists and business interests promoting market
solutions; (2) the poverty eradication network which is united around community
empowerment, development and institution building; (3) the agriculture network
which consists of agronomists united by the green revolution's promise of dramatic
yield increases; (4) the energy network, united for a long time around the unrealised
potential of hydro power; (5) the urban agenda network, united almost exclusively by
the vision of real estate development; and (6) the international NGOs and donor
networks which combine a multitude of visions, ranging from pure conservation,
social transformation, development effectiveness, and opening up markets and
business opportunities. By and large most of these networks still operate at cross-
purposes much of the time, with limited consideration of sustainable development.

3.6 NCS experience so far has shown that the community development and
conservation/environmental NGOs, which form the backbone of the environmental
and sustainable development policy network, still have a major role to play in bridging
the gaps with other powerful policy community networks. This should become one of
the stated core objectives of the NCS, and not an incidental one. Mainstreaming the
environment and focusing on the links between economic growth, poverty eradication
and human development would help bridge many of the gaps between the
environmental agenda and the goals of the more traditional and powerful policy

20up policy community is defined as anetwork of individuals and institutions with interest and expertisein
aparticular area, and therefore a stake in the process of decision making regarding that area. It is based on
the idea that policy-making is not a monolithic exercise located in one ministry or agency. It involves
cooperation between governmenta agencies—environment, finance, commerce, foreign affairs, energy, and
agriculture—as well as non-government entities—NGOs, business associations, media groups. The decision
making process invariably reflects the relative politica influence of these groups and involves political
negotiations and compromises between them.” (Banuri and Khan 2000).
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communities. Over time the outcome should be developing synergies between different
programmatic objectives, strengthening of the environmental policy community, and
improving resource mobilization and overall effectiveness for sustainable development.

Awareness Raising

3.7 The NCS has created awareness about environmental protection and
management needs, and, to a lesser extent, about ways in which environment and
economy link, and about social impacts of environmental damage. The basis for
these observations comes from interviews in the major sectors, monitoring of media
stories, past evaluations of organizations influential in the implementation of the
NCS, and actual instances of environmental action, including advocacy campaigns.
Many of those consulted during the MTR consider awareness raising to be the single
most important achievement of the NCS. It is also pointed out, however, that the
NCS was not alone in creating this awareness. The expanded interest of the
international community and of global media certainly would have raised the profile of
environment and sustainable development to some extent even in the absence of the
NCS. And other organizations such as the Family Planning Association of Pakistan
take messages about environmental health and sanitation to local villages quite
independently of any connection to the NCS.

3.8 Unfortunately there are no reliable surveys of how far the NCS has
penetrated at the community level, nor of which messages are being absorbed by
either rural or urban populations. Thus the basis for building mass awareness
campaigns is quite weakly developed, and a strategy for national environmental
education is lacking.”* Some environmental awareness activities in Pakistan do not
profess a connection with the NCS, although their objectives are in line. Government
units such as the forest and wildlife divisions do not directly refer to the NCS when
justifying their work.

3.9 Bailly, in its review of mass awareness conducted for the NCS, observed that
“behavioural change does not just support the NCS environmental awareness
campaigns—it is the NCS.” This comment should be kept in mind, for it succinctly
expresses an important message. Without significant behavioural shifts within
institutions and on the part of individuals, the objectives of the NCS will never be fully
addressed. In Box 4 key findings from the Hagler Bailly report are summarized. They
reveal a situation where there is limited appreciation of the range of tools available
for mass awareness and a disconnect between this theme and the limited efforts for
environmental education within schools. There is also a suggestion based on
monitoring of media clippings by SDPI that environmental stories peaked in 1997 and
have dropped some 30% in frequency since. To some extent these observations
follow patterns in other countries, where public interest peaked just before the 1992
Earth Summit.

Box 4. Development of Mass Awareness through the NCS.
(Mass Awareness Initiatives — Hagler Bailly Final Report NCS MTR)

Five key objectives: Help civil society develop environmental awareness; basic
environmental knowledge and role of people; how to anticipate, avoid and solve
environmental problems; develop ability to contribute and evaluate environmental

! See Hagler Bailly Pakistan. March, 2000. Mass Awareness Initiatives. Final Report. MTR NCS.
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policies, measures and programs, develop sense of urgency leading to direct
participation in appropriate action.

NCS focus: Communications strategy and environmental education with “systemic
support for effecting behavioral change” rather than reactive publicized solutions to
environmental problems.

Was there an environmental education strategy? Despite several efforts, basically
no. “Environmental education is not considered part of the continuum of mass
awareness that begins with communications and ends with environmental education.
As this basic concept was never explained explicitly, in the NCS or any other
document, mass awareness has become synonymous with communicating via the
mass media only.” Private sector schools (52-54% of students) have been ignored
within GoP environmental education but organizations such as [IUCN and WWF are
working with them.

Curriculum development: Approach in NCS is “revise, restructure and update” with a
focus on existing curricula. The curriculum of the formal education sector is so rigidly
defined that environmental education has been unable to penetrate it fully, although
there are some signs of changes, especially in some regions. Pilot material
development projects have been developed within the Ministry of Education.
Environmental education has been included in the Postgraduate Teaching Certificate
and Certificate of Teaching curricula. ‘General Science’ in the future will be termed
Environmental Education. In NWFP and the NAs there is active work on curriculum
development.

Mass awareness:

e At least 35 awareness raising campaigns on specific issues have been
undertaken nationally or locally by government or civil society organizations.

e National level campaigns were undertaken by the NCS and through MELGRD,
the latter with considerable EPRC financial support. In both cases, while useful
materials were developed, there was lack of coordination and of continuity since
they were project activities with a fixed life span.

e Mass awareness and education initiatives are in various stages of development
and implementation in provinces even where there is no PCS but there is a
definite value arising from the efforts in those areas with a conservation strategy
process.

o WWEF plays an important role in all media and in on the ground resource centres.

e Role of communications officers and environmental information centres (IUCN,
SDPI are extremely important.)

o Frontier Forum of Environmental Journalists (FFEJ); Journalists Resource
Centre (JRC) formed in 1988, tries to use Urdu press, radio and TV (JRC became
the communications unit of [IUCN-P.)

¢ NCS Bulletin became The Way Ahead with investigative reporting on SD issues.

¢ Monitoring of SDPI environmental press clippings revealed that number of stories
peaked in 1997 and has dropped at least 30% since.

e Houbara Bustard Campaign to stop foreigners hunting a bird designated under
CITES but permitted by Ministry of Foreign Affairs is the “effort is the closest that
Pakistan has come to a systematic awareness-raising program.” Also, the Kirthar
National Park Highway Campaign — “first instance where the pressure of civil
society forced the government to rethink its options and modify a project against
its will.”




What works (and doesn’t): Communications training could focus on communication
as a process: drawing, photography, puppetry, and street theatre; plus advanced
themes such as TV production. Radio is the key mechanism for reaching most
people. Non-traditional: ulemas and jirga, already acted upon in SPCS: hujra (daily
meeting of men); godar (area where women gather). A major weakness of SPCS
(like the NCS) is that it was difficult to get government to take full ownership of a
communications strategy. SPCS, however, has long list of interesting short-term
mass-awareness goals that could serve as a source of ideas and experience for
others.

3.10 The Communications Strategy originally designed by the NCS is now
redundant and lacks ownership. This strategy should be revised in light of the NCS
Unit’s experience with mass awareness and, more importantly, using the research
conducted to devise the provincial strategies’ communications component. A round
table comprising stakeholders from the government, NGOs, and civil society should
be formed to review the existing environmental education and communications
strategies. There is a need for tangible objectives, and for examining policy changes.
A policy example is the need to create more Urdu language materials. In order to
assess behavioural change as a result of mass awareness drives, a market survey
needs to be carried out. Without this, it will not be able to measure future
achievements.

3.11 It also should be pointed out that there has been remarkably little use of
awards and competitions as positive incentives for behavioural change and
awareness-building. Cost for such initiatives could be met from a number of sources,
including private sector firms, membership-driven NGOs and governments. Other
incentives are, of course, required, and these need to be backstopped or put in place
through enabling policies.

3.12 One of the most useful mechanisms for encouraging a high level of interest
on the part of the media has been the support services provided to journalists and
NGOs via the Sarhad Provincial Conservation Strategy (SPCS). One of the
challenges for the SPCS has been to help its constituency to grow outside the
government system, as well as within it. Both the Frontier Forum for Environmental
Journalists (FFEJ) and the Frontier Resource Centre for NGOs and community-
based organizations have been given considerable strategic boosts by the SPCS.
FFEJ holds courses for journalists in the province to familiarize them with
environmental issues (for which the journalists pay) and is resulting in an increasing
body of stories. The Urdu press in particular is being targeted. The FRC offers
training, research and documentation and networking services, with a concentration
on practical local SD. Importantly, it offers NGOs something other than money. The
work of these support services, plus the round tables in the NWFP (see Potential
Success Stories later in this chapter), is building up expectations of government-civil
society partnerships in decision-making, and expectations of improved
transparency—which will help to drive the SPCS and increase the level of
sustainable development awareness.
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Shaping Institutions in Government, Civil Society and the Private Sector
Pre-NCS Institutional Framework: A Brief Overview

3.13 Prior to the launching of the NCS, Pakistan lacked adequate institutional
infrastructure required for implementing a comprehensive environmental policy and
diverse programs. Ideally, federal and provincial governments should play a central
role in formulating/designing/mainstreaming appropriate policies and programs, in
mobilizing and allocating financial resources and by providing an enabling
environment. In the absence of strong institutions, GOP's role in the past had been
rather weak: marked by incoherent and sporadic efforts with very little impact. The
role of the private sector in addressing environmental issues was dismal, and very
few NGOs had the wherewithal to play an effective role in this area. The weak
institutional base in Pakistan posed innumerable obstacles in the way of promoting
sustainable development.

NCS Institutional Vision

3.14 In discussing the agenda for action and the implementation strategy, NCS
envisaged:

“An institutional development plan, to assign individuals responsibility
for taking action. These individuals and agencies must exist and be
capable of taking action, if not, they must be created. Sustainable
development is a new paradigm, requiring action on previously
neglected environmental and collective issues. Hence institutional
development is necessary. A monitoring and evaluation plan, to allow
on-going and periodic assessment of progress.”

The NCS called for the strengthening of the existing institutions through capacity
building and creation of new ones where necessary. It recommended improved
collaboration and coordination among key relevant institutions.

3.15 The NCS underscored the importance of recruiting trained personnel for
various key areas that were suffering from the shortage of requisite skills such as:

technical staff to assess and monitor emission controls;

trained extension staff with government and NGO;

a cadre of environmental social scientists, including economists;

primary scientific research staff; and

well-trained administrative professionals who combined organizational efficiency
with technical knowledge.

GOP and donor support was established to address these capacity building needs.

3.16 Recognition of the pivotal role of governmental, non-governmental and
private sector institutions in the implementation was certainly an essential element of
the NCS. Indeed this recognition of support from all three sectors was almost
revolutionary in the extent of cooperation demanded of organizations. In the next
section further details of the NCS vision for these three sectors are provided in Boxes
5to 7, and an outline of actual performance.
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Institutional Shaping 1992-2000
Public Sector (Box 5)

3.17 The performance of the national governmental institutions can be
summarized very succinctly: the institutions were set up as anticipated but they are
not functioning well.?? In this section we examine some of the problems that have
emerged with key implementing bodies at the national level (and in the case of the
EPAs, also at a provincial level). There are other issues that are not treated here,
including relationships among government units, leadership failures at the cabinet
level, and provincial action. These points will be discussed at a later point in this
chapter.

e The NCS Unit was established soon after the adoption of the NCS but it failed to
carry out the rather ambitious tasks assigned to it for various reasons. The
observed weaknesses are:

e Position within a ministry with relatively weak influence to date (MELGRD);

¢ No real powers other than “persuasion”;

e Burden of administrative work—the Joint Secretary is also JS Administration;

¢ No clear monitoring mandate, and yet the NCS should have been learning
from pilot activities, and evolving to deal with emerging trends;

e Short-term staff, with rapid turnover (5 Joint Secretaries in 8 years) — but who
have been given a long-term responsibility (the NCS having a long time
horizon);

e Contract staff who do not know the government system well — and yet are
supposed to influence many parts of government, federal and provincial,

e Mainly generalists on staff, who therefore cannot engage with technical
people from other bodies;

o Small size of staff — in relation to the large scope of NCS activity.

3.18 Largely as a consequence of these constraints, the NCS Unit has not properly
communicated its role, promoted the NCS to the provinces, screened development
projects for environmental soundness, or given assistance for developing
environmental regulations. Indeed, the MTR was the first opportunity for some time
for it to get out into the provinces. The NCS Unit is so ill-equipped that many staff
seem to have forgotten their mandate. Stakeholders in the BCS, for example,
complained that there was inadequate briefing on the NCS contents and approach.

3.19 The Environment Section in the Planning and Development Division was
created in 1993. This section has experienced a high turnover rate of its Chief. It
faces merger with another section during the on-going “right-sizing” exercise.
Recruitment of project funded consultants, slow initially but adequate now, has
created a somewhat hostile working environment in the section. Stakeholders within
the Government Sector complain that the Section in fact has been a hurdle in the
formation and processing of NCS related projects. The expectation that the Section
will positively influence annual and national development plans remains under
guestion.

3.20 Federal and Provincial EPAs were already in place prior to the NCS adoption.
The 1997 Act assigned EPAs the responsibilities to administer and implement the

%2 See Tariq Banuri and Shaheen Rafi Khan. 2000. Environmental Strategy Background Report. SDPI
for MELGRD and World Bank; and Aamir Matin and Aqil Shah. March 2000. Institutional
Development for NCS Implementation. MTR NCS. UNDP, Pakistan.
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provisions of the Act, to prepare national implementation policies for approval by
PEPC, implement these approved policies, coordinate environmental policies and
programs nationally and internationally, promote public education and ensure the
enforcement of the National Environment Quality Standards.

3.21 A number of donor assisted projects have attempted to strengthen the
institutional capacity of both the Federal and provincial EPAs (in particular the World
Bank EPRC Project) through providing professional/support staff and providing
physical facilities and equipment etc., but the EPAs continue to face numerous
challenges including: the issues of the regularization of their staff, shortage of funds
for recurring expenses etc. EPA responsibilities are greater than their capacity to
deliver, and they are mired with various organizational and structural issues, and low
political commitment. On the other hand, unlike views about the NCS Unit, there is
still a strong hope expressed by many people that the potential roles envisioned for
the EPAs still can be achieved.

Private Sector (Box 6)

3.22 The Environment Technology Programme exists to promote the use of
environmentally safe technologies for the production of environmentally safe
products by Pakistan's manufacturing/industrial sector. This program is the key
private sector component of the NCS, operated via the Pakistan Chamber of
Commerce network. It emphasizes the adoption of measures for pollution abatement,
waste management and recycling, chemical recovery, more efficient utilization of
natural/leconomic resources, production and installation of instrumentation and
control systems for utilizing the more efficient and environmentally safe production
technologies. A mutually supportive relationship between industry, government, and
research institutes seems to be developing slowly but with growing expectations for
concrete results. More needs to be learned from where the private sector has
adopted sustainable practices spontaneously—learning the lessons of effective
policy and market signals that match with producer motivations.

NGOs and Community Organizations (Box 7)

3.23 SDPI was established in 1992 to serve as a source of expertise and advisory
services for government, private sector and non-governmental initiatives in support of
the NCS. Now, SDPI is facilitating the flow of international institutional knowledge
and research on sustainable development into Pakistan in addition to contributing
research on key public interests/policy/SD issues. SDPI has become a productive
training ground for Pakistani analysts and experts and has undertaken several
projects in the program areas recommended by the NCS, including the initial thrust of
developing the environmental technology approach described above. SDPI needs to
be made more effective through focusing its resources on selected core issues. It is
certainly a success story in the making, with a substantial audience for its advice
within and outside government, a growing international audience and collaborators.

3.24 IUCN-Pakistan is an older institution with international origins. The Pakistani
organization was established in 1985 with the initial purpose of assisting the GOP in
the development of the NCS. It played a pivotal coordinating role in the formation of
the NCS and, more recently, has reoriented its project approach to a program
approach. IUCN-P in the post-NCS period has expanded perhaps tenfold in terms of
staff, funding, projects and programs. Its implementation portfolio has enlarged and
geographical coverage enlarged. IUCN has actively assisted the development of
provincial conservation strategies in the NWFP, Balochistan and Northern areas.
Under PEP, six IUCN-P units have received support for institutional strengthening.
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IUCN-P now possesses very considerable management expertise and specialist
skills and contributes to the annual and national development plans and provides
technical expertise to many units within federal and several provincial governments.
Throughout the NCS process, IUCN-P has proven itself to be a valuable networker,
facilitator, convenor, and more recently, deliverer of field activities.

Box 5. NCS Vision for the Government and Its Impact

The institutional development at the federal and provincial level entailed:

Building a capacity to review major policies and large projects for environmental
impacts, and some capacity to anticipate and mitigate them through policy
revision or project redesign.

The ability to establish authentically the conservation prices of critical resources,
and some capacity to move towards those prices.

The capacity to enhance resource allocation to priority NCS core areas and develop
a system for rational and stable resource sharing with local governments and NGOs.
The steps were to include:

Creation of an NCS Unit in the Environment and Urban Affairs Division (EUAD)
now the MELGRD to act as staff agency to the Pakistan Environment Protection
Council (PEPC) and secretariat to the Pakistan Environmental Protection Agency
(PEPA).

Creation of an Environment Section in the Planning Commission, with linked cells
in provincial planning and development departments (P&Ds) to facilitate
development and conservation of the environment and to meet the need for
environment-economic policy analyses that could be integrated into policy-
making. These units were mandated to establish natural resource and
environmental targets; scrutinize policies and programs of natural resource
sustainability and environmental soundness and to participate in the annual and
five-year planning processes of the government and promote environmentally
sustainable development in sectors of the economy.

Other Ministries and Divisions: focal points.

The Provincial EPAs were to be strengthened for enhancing their environmental
impact assessment capacities. In addition, their capacity building for effective
collaboration with local governments in small industry waste collection and
treatment and with provincial traffic police to control vehicular emissions was
proposed.

AJK and Northern Areas: Environment Departments, Environment Sections in
Planning and Development Department and EPAS.

The NCS Unit in the EUAD was entrusted with critical regulatory (and evaluation)
the NCS in capital and revenue budgets, collaboration with other ministries in
framing of environment regulations, plus screening of development projects for
environmental soundness.

Incremental installation of environmental analysts, first in resource-related
Ministries, and then in Ministries overseeing large infrastructure projects. The
EUAD along with provincial EPAs was charged with the establishment of
standards for emission levels, licensing and policing existing industry to ensure
environmentally compatible discharge standards and the overall development
and maintenance of the capacity to monitor and assess the quality of Pakistan's
environment.

Enhanced inter-agency collaboration involving the Cabinet, Establishment and
Management Services Divisions, along with provincial (S&GADs) and
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management consultants—to review external relationship protocols of involved
agencies, making coordination/collaboration routine.

e The NCS envisaged institutional strengthening for increased inter-agency
collaboration through two mechanisms: first, strengthening the external
relationship protocols of each agency and second, strengthening and reorienting
the existing coordination forums. Both approaches were to be followed
simultaneously to achieve efficient, equitable and sustainable development.

Box 6. NCS Vision for the Private Sector.

The NCS envisaged the institutional development in the private sector through the
creation of the capability in the leadership and consultative forums of organized
industry and trade to identify, seek policy support for, and implement environmentally
benign industrial processes, and to promote environmentally compatible products.
The corporate sector was expected to play a role in emission standards setting and
in the formulation of goal-oriented regulations for their enforcement. Numerous
senior government-industry round tables were envisaged. NCS required industry to
establish environmental committees in local chambers of commerce and their
federations in order to encourage compliance with emission standards by members
and to cooperate with local governments in pollution abatement and environmental
clean-ups.

Box 7. NCS Vision for NGOs and Community Organizations.

It was recognized that 9 out of 14 NCS program areas relied on community
organizations for their implementation, while a tenth (supporting institutions for
common resources) could only be implemented by community organizations,
supported by catalytic agencies. This entailed carefully working out the institutional
arrangements by which the catalytic agents were supported:

e NGOs registered under the laws of Pakistan were to be supported by federal,
provincial and local governments to aid in the creation of grassroots institutions
for common resources issues.

e Community participation programs were to be facilitated by government
departments, supported by the grassroots institutions.

o Establishment of an independent and non-profit research Institute for
independent analysis and advice on the implementation of NCS at Islamabad -
the Sustainable Development Institute.

It was envisaged that a common set of arrangements for the release of funds and

evaluation of performance would be followed for both the NGOs and for the

community participatory programs.

3.25 NGOs and Civil Society have taken the NCS as an opportunity and many of
their initiatives derive strength from the Strategy. This is true of various community
development organizations as well as for environmental and conservation bodies.
Some, for example Sungi, have overtly focused on the NCS. They have emerged as
advocates for environment and conservation. Some CBOs have undertaken
impressive projects e.g., solid waste collection and disposal, involving the
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community. The Pakistan NGO Forum, with five coalition forums, is a commendable
effort of NGOs and CBOs providing collaboration in the provinces.

More Effective Institutional Performance is Needed

3.26 The weakness of government performance at all levels, but especially at the
federal level was highlighted repeatedly in both review reports and in interviews.
Action is urgently needed. The signal being sent by government is exactly the
opposite of what is needed. For example, in the private sector focus group,
government’s “non-facilitative attitude” was highlighted as the second-most important
constraint after lack of financial resources.

3.27 This attitude is perceived to include “lack of commitment, willingness or ability
to undertake, support or promote environment-friendly initiatives.” It was noted that
“government industries continue to dump their chemical waste on the Grand Trunk
Road and elsewhere, setting a bad example, and providing proof of their lack of
commitment to environment...Government ministries delay work, by their
bureaucratic red tapism, and any sanction from the government takes
time...Government has not provided the incentives promised to industry.” The fear is
expressed that implementation of NEQS could open yet another area of corruption.
These views are serious, for there is ample evidence around the world that private
sector action is not likely unless government sends appropriate signals and creates
an enabling situation for innovation and investment. And without concerted action by
industry, cleaner production will not take place.

3.28 The starting point for improvement should be reorganization within the
MELGRD, and other federal institutions. It is beyond the scope of this Report to
provide a full road map for needed changes. But we provide two important examples
here where improvements might be made, and more recommendations in Chapter 7:

e The NCS Unit in MELGRD has been unable to perform its task effectively for a
number of reasons, including continuity in leadership and access to sufficient
professional staff. To more effectively undertake coordination responsibilities and
meaningful MRE, a Policy, Planning and Evaluation (PP&E) Section should be
created within the Ministry under a Director General, but with direct links to the
Secretary. This Section should be staffed by professionals in relevant sustainable
development fields. Professional staff from the existing NCS Unit should be
brought to the PP&E Section and new professional staff recruited, as required.
Staff incentives 