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Executive summary 
Myanmar has recently recognized the importance of preserving forest as a measure to 

combat global climate change. After becoming a partner country of the UN-REDD Programme 

in 2011, the country has taken steps to prepare for the implementation of the REDD+ 

initiative. This institutional analysis deals with the need for a cross-sectoral approach 

recognized in global fora on REDD+ readiness and implementation, and pointed out in the 

2013 REDD+ Roadmap for Myanmar. REDD+ is cross-sectoral in nature and, therefore, 

concrete measures of stronger cooperation and coordination is a precondition for any 

recommendation for REDD+ process. It builds on a realisation that one of the main global 

challenges for REDD+ has been involving sectors that have a significant impact on forest.  

The key concept of this Institutional and Context Analysis (ICA) is cross-sectoral collaboration 

with the aim to create stronger and more sustainable forest management in Myanmar in 

midst of transition and exposition to strong drivers of forest degradation. The main question 

of the study is, “how can relevant government agencies effectively be engaged in the 

formulation of relevant and realistic Policies and Measures (PaMs) for REDD+ in Myanmar?” 

To take four steps to answer the question: 

- Step 1: Defining the scope of the analysis. This step identifies the focus of the study on 

relevant government agencies, which are of importance to REDD+ in Myanmar. 

- Step 2: Stakeholder and engagement analysis. This step helps to shed light on the 

specific institutional structures and patterns of collaboration of those agencies that 

are of importance to REDD+. It also addressed the perceived incentives and barriers 

to collaboration between agencies.  

- Step 3: Identifying entry points and stakeholder engagement. This part searches for 

possible windows and strategic options for engaging with key agencies analysed 

above. 

- Step 4: Achieving change and managing risk. The final step concludes the study by 

suggesting recommendations and options in term of engagement strategies and risks. 
 

Stakeholder and engagement analysis  

Overall, the ICA identified main barriers for cross-sectoral cooperation: (i) organisational 

structure, (ii) planning and budgeting, (iii) communication and information sharing, (iv) 

technical capacity, and (v) awareness of forestry and REDD+.   

The organisational government structure is highly hierarchical. From the horizontal 

perspective of the organisational structure, rules and regulations are specific for a particular 

ministry and not well integrated with other sectors. From the vertical perspective, decision-

making power is based on rank rather than competence. The seniors decide and delegate 

tasks, and power is concentrated in the hands of a few high-ranking managers making 

decisions about the institution’s direction, policy, planning, financial and other important 

matters. Staff is not encouraged to take independent initiatives and make individual contacts 

outside their own agency. Also, programs like REDD+ cannot approach and engage technical 

staff directly. To bridge this silo’ed organisational structure, REDD+ will have to identify and 
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engage senior knowledgeable individuals/experts with strong networks in crucial sectors who 

have an interest in the objectives of REDD+.  

Planning and budgeting are closely linked and often have a sectoral focus, which does not 

encourage collaboration on crosscutting issues between ministries. Once funds are allocated 

to a sector, it is not attractive to cooperate and share resources with other sectors even 

though such cooperation would be beneficial for both sectors in a long-term perspective. 

Many sectors run into conflict with each other, particularly due to the problem of land use 

planning. Besides, many laws and regulations are overlapping, as the system for drafting laws 

is designed to look into whether they are in line with the constitution, and the overall policy 

is in compliance with international agreements, rather than coherence between sectors. In 

addition, one of the obstacles in the planning process is the lack of data at both the grassroots 

level and the national level. Only by bringing together experts from each sector, can 

inconsistence in planning, budgeting and legislation be identified and acted upon. 

Information tend to flow downwards rather than upwards, and seldom horizontally between 

agencies. There are no legislation or mechanisms for transparency, either towards the public 

or towards other ministries. With limited sharing of information, it is difficult to obtain 

horizontal processes of organisational learning on e.g. forest issues, and policy- and decision-

makers often find themselves in information shadows. In a vertical perspective, crucial ground 

fact about the responses to policy does not feed back to the top level. In the case of REDD+, 

holistic understanding of direct and indirect drivers in deforestation and forest degradation 

is not possible without insight into other sectors. New means of communication like social 

media or blogs might open up much needed horizontal communication, but the effect will 

have limited short-term effect. More concrete institutional measures will be needed. 

Awareness of the link between one’s own sector and forest issues is often weak. Although 

there is an awareness of for instance climate change and its impact, little is known about the 

importance of preservation of forest for climate change mitigation and the link to non-forest 

sectors. The common view is that preserving forest is the responsibility of the forest 

department. This emphasises the need to bring more awareness into any collaboration on 

REDD+ outside forestry sector and, in fact, create virtuous circles in which expertise in each 

sector meets to create awareness that in turn motivates further collaboration – and 

awareness raising. Given the weak capacity, identified as one of the main problems faced by 

many government agencies, the awareness raising should be designed to suit the specific 

needs of each relevant sector.  

In summary, the government structure in Myanmar is top down in nature with strong ‘silo-

ed’ vertical relations and little horizontal communication and cooperation. Although the 

previous government made efforts to break this pattern, they were not accompanied with 

strong incentives for staff or agencies. When cooperation takes place, it is either done on the 

initiative of higher levels of government or by donor interventions. Hence, the answer to the 

question about how sectoral agencies relate to each other is simply that they do not do so, 

unless higher or outside actors provides adequate incentives. 
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Entry Points of Engagement 

As the analysis has shed light on a mix of political transition in conjunction with a rigid 

institutional landscape, it is important to find possible ways to navigate the system in a flexible 

manner while at the same time identifying crucial entry points for forest protection and 

conservation.  

Dis-coordination between sectors and relatively weak state institutions compared with 

vested interests in land management have turned out to be a major obstacle in relation to 

REDD+ objectives. All sectors interviewed are, in different ways, related to the issues of 

deforestation and forest degradation, though some are more directly related than others. 

Besides the lead ministry for REDD+, MoNREC, the agencies of key importance can be divided 

into three groups:  

1. Related in term of direct drivers: agriculture (fishery, land management), energy, 

electric and hydropower. 

2. Strategically related at the overall/national level and systematic integration of REDD+: 

planning and finance, legal and ethnic affairs. 

3. Related in term of effective implementation: sub-national government, ethnic affairs, 

home affairs and border affairs. 
 

Regarding entry points for the group 1, closely related to direct drivers, the key issue is to 

establish a cross-sectoral coordination on two main issues: land-use planning, and investment 

screening and management. Enhanced coordination and inclusion of land-use related 

agencies is needed. Likewise, large investments needs cross-sectoral screening and 

coordination in order to make better impact assessments and to identify alternatives to large-

scale forest degradation. 

More specifically,  

- Land Management and Statistics Department, Ministry of Agriculture, Livestock and 

Irrigation at national level and General Administration Department, Ministry of Home 

Affairs at sub-national level should be included regarding land-use planning.  

- Coordination with the Hydropower Planning Department plays a role in better project 

planning related to forestland. Though land governance is a very complex issue in 

Myanmar, the possibility of working together on the upcoming Land Use Law can be 

an important window of engagement.  

- Directorate of Investment and Company Administration (DICA), secretariat to the 

Myanmar Investment Commission (MIC), Ministry of Planning and Finance, works with 

investment screening and management and for more sustainable and responsible 

investments in Myanmar. Thereby, DICA can contribute to the achievement of SDG by 

addressing risks in all key sectors related to drivers, including energy, electricity, 

mining and agriculture. 
 

Concerning group 2 and 3, the main task is to create enabling conditions to nurture the 

upcoming REDD+ process. The key agencies to be considered for coordination are as follows:  
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- Planning Department and Budget Department, Ministry of Planning and Finance, to 

coordinate cross-sectoral planning and financing mechanisms. The ‘silo-ed’ funding 

and planning structure is a major obstacle as mentioned above. A remedy is to support 

cross-sectoral planning and coordination of funding.  

- Ministry of Ethnic Affairs and Progress of Border Areas and National Races 

Department, Ministry of Border Affairs is responsible for issues related to land and 

forest in conflict areas. This sector is diverse and to some extent sensitive, yet highly 

important for REDD+. Several NGOs are engaged in the sector and if sensitivity issues 

can be handled, they might be involved the REDD+ through umbrella organisations 

and donors. 

Engagement Strategy 

Engagement of key agencies should be done in a systemic manner, anchored into the 

government system and closely linked to the country's general development goals. The 

engagement strategy proposed in this ICA is a coherence and integrated approach, comprised 

of three integrated parts that aims at ensuring  

- Commitment from top management 

- High quality expertise, guidance and awareness raising 

- Effective planning and implementation 
 

First, the REDD+ should be formally anchored through an MoU at the highest overarching 

level possible. This is to use the leverage of formal agreements and the hierarchical nature 

embedded in the prevalent institutional culture. Secondly, the concept of Expert Panel should 

be introduced to bridge the sectoral gaps, ensure commitment, and strengthen awareness 

and capacity within key agencies. Each ministry nominates 2-3 senior experts with high 

personal and professional qualifications to the Ministerial Expert Panel. The MEP would play 

role as an advisory body for the top management of the agency on the work terms linking 

their respective sector to the three main umbrella areas mentioned above. MEPs resemble 

think tanks, yet with very specific tasks in relation to REDD+ comprising not only ‘thinkers’ but 

also ‘doers’. The member should be nominated by each key ministry with clear selection 

criteria to guarantee that the panels attract senior and competent experts. This enables the 

MEP to acquire formal as well as informal influence; while at the same time achieve 

continuity.  All MEPs will be represented in a National Expert Panel (NEP) coordinated by 

MoNREC. Lastly, a planning and financial mechanism should be installed for cross-sectoral 

planning and implementation. The REDD+ Readiness Institutional Structure1 should be 

elevated above ministerial level as to e.g. to the President’s Office or State Counsellor. Once 

agreed and approved, REDD+ strategies should be part of the annual plan within each agency 

among the key ministries identified above. This means that REDD+ can be considered as part 

of the main activities of the sector and integrated into the existing working circles of the 

ministries. 

                                                      

1 UN-REDD Programme, 2013, Myanmar REDD+ Readiness Roadmap 
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Background and objectives 
This report presents findings from a study conducted as part of the targeted support within 

the United Nations collaborative initiative on Reducing Emission from Deforestation and 

Forest Degradation (UN-REDD) for Myanmar. The Programme’s objective is to support 

Myanmar to develop national capacities and institutions during the Readiness Phase of REDD+ 

under the United Nations Framework Convention on Climate Change (UNFCCC). The study 

aims at providing key background information for developing and implementing policies and 

measures (PaMs) for a REDD+ strategy in Myanmar thus contributing to one of the main 

outcomes of the targeted support. More specifically, the aim is to formulate concrete 

measures for cross-sectoral coordination and collaboration to achieve the objectives of REDD+ 

in Myanmar. 

At the global level, experiences from several countries point to coordination problems 

hindering the establishment and implementation of REDD+ and stress the importance of 

cross-sectoral collaboration as key to the success of the REDD+ formulation and 

implementation process. One reason, as will be dealt with below, is the strong economic 

interests of deforestation and forest degradation, which in different ways call for joint efforts 

of all government sectors. At the national level, Myanmar’s REDD+ Roadmap produced in 

2013 also recognised the lack of cross-ministerial representation and supervision as one of 

the main “gaps and weaknesses in the existing REDD+ Management structure”2, a short-

coming that should be addressed in order to “effectively proceed with a REDD+ Readiness 

process”. 

Despite the active participation of representatives of several key line ministries other than 

MoECAF3 in different [Technical Working Groups] TWGs, other ministries are currently not 

involved in decision making regarding REDD+. The informal A/R CDM and REDD+ Core Unit led by 

the Planning and Statistics Division of MoECAF’s FD is exclusively composed of forestry staff and 

is currently the main decision making structure… The formal participation of other key ministries… 

should be secured, as their active and formal involvement will become necessary during the 

REDD+ Readiness phase and beyond.4 

In order to find alternatives to achieve such cross-sectoral collaboration, UN-REDD in 

Myanmar has called for an Institutional and Context Analysis (ICA). This is analytical 

methodology developed by the UNDP and its Oslo Governance Centre. In short, ICA aims to 

analyse political and institutional factors influencing policy outcomes, and in this case, the 

management of forest resources. More concretely, it departs from the simple assumption 

that programs like REDD+ can only be implemented through collaboration and points to the 

need for a clearer understanding of the policy landscape through identifying incentives and 

constraints among stakeholders. Base on such analysis, policies and measures may be 

designed in a more informed, realistic and relevant manner. Due to its flexibility and 

possibility to adapt to country contexts, ICA is considered to be a useful tool for informing 

                                                      

2 Section 1.5 in UN-REDD Programme, 2013, Myanmar REDD+ Readiness Roadmap. 
3 Note that MoECAF was the lead agency for forests at the time of preparation of the REDD+ Readiness Roadmap.  It has since been replaced 
by MoNREC 
4 Ibid. 
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REDD+ strategies and planning. The ICA generally follows four main steps, which also 

constitute the structure of this report. 

The main question of the study is, “how can relevant government agencies effectively be 

engaged in the formulation of relevant and realistic Policies and Measures (PaMs) for REDD+ 

in Myanmar?” Following the ICA guidance note on the four steps to help answering this 

question, a number of guiding questions have been prepared for each step to guide the desk 

study and fieldwork: 

- Step 1. Defining the scope of the analysis 

- Step 2. Stakeholder and engagement analysis  

Who are the government agencies involved (explicitly or implicitly) in policy making 

relevant for deforestation and forest degradation? How do those agencies relate to 

the issues of REDD+? How are those agencies related to each other and the Forest 

Department? 

- Step 3. Identifying entry points and stakeholder engagement 

What is the role of the identified agencies in forest related issues? How is it possible 

to influence REDD+ relevant policy-making through these actors or agencies? How can 

support for REDD+ within agencies be built? 

- Step 4. Achieving change and managing risk5 

What are the actions necessary to improve the engagement of the identified key 

government agencies in PaM formulation and implementation for REDD+? What are 

the main risks, which may cause difficulties in engaging with those key agencies 

influencing the policy and decision making process? What actions should be taken to 

minimize the risks identified? 

 

While the main steps are kept unchanged, the questions were elaborated during the 

fieldwork. 

The Readiness Roadmap points at the need for a cross-sectoral and integrative approach, 

which is also recognized in global fora on REDD+ readiness and implementation. Most recent 

research on coordination and cross-sectoral integration in REDD+ from seven countries 

identified lack of coordination as one of the main obstacles for REDD+ as it has to handle poor 

functional alignment of institutional boundaries, high institutional complexity and blurred 

lines of accountability.6  

REDD+ is not adequately integrated into existing policies, and there is a gap between REDD+ and 

sectoral and national development policies. This leads to overlapping regulations and unequal 

resource allocation among sectors. Our analysis suggests that effective coordination mechanisms 

                                                      

5  The steps are derived from the UNDP, Oslo Governance Centre, 2012, ‘Institutional and Context Analysis Guidance Note.’ Oslo. 
The steps were slightly modified in the ICA Concept Note, April 2016 by the Technical Advisor, UN-REDD in Myanmar. 
6  Korhonen-Kurki, K. et al (2015). Coordination and cross-sectoral integration in REDD+: experiences from seven countries. Climate 

and Development, 1–14. http://doi.org/10.1080/17565529.2015.1050979 
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for REDD+ should be built on existing mechanisms and experience, include all the stakeholders, 

ensure the flow of information across the levels and harness the potential of REDD+ itself to 

overcome multi-sectoral problems. At the national level, there is great awareness of the issues 

that hinder coordination and effective REDD+ implementation, but this awareness does not seem 

to be matched by the actions.7 

The ICA aims to suggest such concrete actions by uncovering the institutional complexity but 

also touches upon issues of functional non-alignment and lack of accountability in conjunction 

with issues of transparency.  

More concretely, the driver analysis in the Readiness Roadmap also provided information 

regarding drivers mostly stemming from a broad range of sectors other than the forest sector. 

More concretely, those drivers are:  

• Expansion of agriculture (subsistence and commercial) 

• Mining  

• Hydro-power Development  

• Infrastructure (road, pipeline, Special economic zones, power lines)  

• Urbanization and resettlement 

• Development of aquaculture8  
 

This means that the engagement of those sectors plays an important role in finding solutions 

on addressing the main drivers. Hence, taking drivers as a starting point, the need for 

integration of sectors outside the forest sectors becomes easily recognisable.  

Step 1: Definition of the scope of the analysis 
ICA was first devised as a tool to support UNDP Country Offices to “become more strategic in 

their engagement with different actors and sectors”9. ICA was originally for internal usage to 

get a better understanding of the political and institutional factors that have impacts on the 

implementation of the programmes and policy advice by UNDP.  However, ICA is equally valid 

in addressing political and institutional barriers facing other entities.  Similar to an ICA recently 

conducted for REDD+ in Mongolia, this study aims at providing suggestions to a broader range 

of partners on the possible strategies to engage with key government agencies for the REDD+ 

formulation and implementation. The report is structured based on the four main steps of an 

ICA provided in the Institutional and Context Analysis Guidance Note.10 

The ICA framework 
While the ICA constitutes a framework for broad institutional analyses of incentives and 

constraints in relation to programme objectives, this study focus more specifically on issues 

of cross-sectoral cooperation at national government level. The study owes its focus to not 

only the conclusions of the Myanmar Readiness Roadmap mentioned above, but also 

experiences from several REDD+ implementation processes in other countries pointing to 

                                                      

7  Ibid. 
8  This information is currently being updated and elaborated 
9  UNDP, Oslo Governance Centre, 2012, Institutional and Context Analysis Guidance Note 
10  Ibid. 
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some of the main challenges of REDD+ implementation. Some of the issues that have been 

mentioned are: 

• ‘silo-ed’ management structures;  

• a non-cooperative mind-set among staff and leadership;  

• lack of incentives for cooperation;  

• lack of awareness of forest issues and how they are relevant outside the forest sector;  

• project oriented funding mechanisms that discourage from cooperation across 

sectors; and hence,  

• lack of experience from cross-sectoral collaboration.  

Hence, the focus of step 2 of this ICA was to shed light on the specific institutional structures 

and patterns of collaboration of those agencies that are of importance to REDD+. It also 

addressed the perceived incentives and barriers to collaboration between agencies. To 

understand the lack of effective participation of key government agencies, the following 

guiding questions were formulated. As they are only meant to provide guidance, it should be 

kept in mind that they were only fully answered when relevant for the overall aim of the 

study. 

- Identification of key government agencies.  

Which are the key governance agencies for REDD+ and how to engage with them? 

- Existing structure and relations, decision-making.  

What is the position of the agency in the larger ministerial structure? What are the 

procedures for decision-making? Which are the roles and responsibilities of the 

agency in general and concerning forest issues in particular? 

- Institutional culture, main concerns, mind-set. 

Which culture is nurtured within the agency concerning seeking solutions outside the 

realm of agency? To what extent are cultures of cooperation or non-cooperation (‘silo-

ing’) nurtured within the agency? What is the sense of ownership of forest related 

issues? 

- Knowledge on deforestation and forest degradation.  

To what extent are the staff aware of forest related matters in relation to their core 

responsibilities and in relation to larger issues of climate change and economic 

development? 

- Funding, budgeting and planning.  

To what extent is allocation of funds ‘silo-ed’ within ministries and departments and 

to the overall planning mechanisms? To what extent is funding available for handling 

cross-sectoral issues? 

- Present cooperation outside the agency.  

Which staff are assigned to actively participate in coordinating bodies (technical, 

administrative) and what is their mandate? To what extent are these assignments 

permanent or temporal? To what extent does engagement include technical (e.g. 

feasibility) or policy (e.g. implementation) issues? 
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In step 3, the study address the main objective of the ICA, namely to identify entry points and 

strategic options for engaging with key agencies. 

- Incentives and motives for cooperation.  

What are the economic and political incentives of the agency as well as the individuals 

to collaborate on forest issues outside their agency? 

- Identifying entry points (change agents and institutions).  

Can change agents within agencies be identified and invited to participate in the 

formulation and implementation of REDD+? 

 

Step 4 concluded the study by suggesting recommendations and solutions in terms of 

engagement strategies and risks. 

• Opportunities and risks for collaboration.  

What comprehensive and coherent measures can be taken to enhance cross-sectoral 

coordination and collaboration for formulation and implementation of REDD+? 

 

Methodology and limitations 
The study was conducted in a transitional political context.  Myanmar is going through a 

historical transformation from military to democratic governance. As the new government 

has only taken power for approximately a hundred days, the policy reforms and the larger 

restructuring of the political system have just begun. The ensuing fluidity and uncertainty is a 

methodological challenge as the roles and responsibilities of various agencies still have not 

materialised into concrete activities and patterns. Similarly, higher levels of government have 

terminated or significantly altered several existing bodies of cross-sectoral collaboration. 

Although this period of transition provides opportunities for constructive inputs and advice 

on how to enhance institutional settings and collaboration, it is also an impediment in an 

institutional analysis focussing on cross-sectoral cooperation. New opportunities of 

collaboration are not yet fully explored and hence the ICA had to work partly on a higher level 

of abstraction than in other contexts. For example, interviews had to touch upon, not only 

the existing, but also potential patterns of collaboration. Hence, it will inquire into people 

perceptions and expectations. In addition, certain institutional and policy gaps between the 

past and the present remained relevant issues to be considered.  

Interviews were conducted with government agencies during two-week fieldwork in Nay Pyi 

Taw. Prior to the interviews, key government agencies were identified based on studying the 

REDD+ Roadmap, consulting with the on-going driver analysis team, and discussion with the 

national programme director, the technical advisor as well as the programme coordinator of 

the REDD+ programme in Myanmar. A few key civil society organisations were also 

interviewed in Yangon over a period of 2.5 days. Toward the end of the fieldwork, a short 

consultation round was held, as part of a Technical Working Group/ Drivers and Strategy 

meeting, with stakeholders, many of whom worked on the Myanmar REDD+ Roadmap in 

2013. During this meeting, a session of brainstorming group work was organized to answer a 
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few key questions regarding the barriers for cross-sectoral collaboration found during the 

fieldwork. The result of the group discussion is presented in a later part of this report.  

In meetings with agencies and civil society organisations, a method of semi-structured 

interviews was applied. Between 3 and 15 people would be present and the duration of each 

interview varied between 40 – 90 minutes. The level of active participation varied greatly, 

mainly depending on the presence of a superior – normally the Director General of the 

department. With only technical staff present, it was possible to awaken lively and a broader 

discussion among all participants. When a DG would be present, technical staff would only 

respond when asked, even when questions were directed to specific individuals. Such 

situations are not ideal for data collection, and hence, largely informal interviews and 

conversations with individuals were needed to complement and triangulate information.  

Some information received might be controversial and in order to protect those participating 

in the study, their identity is concealed. 

The semi-structured interviews covered three main themes with a number of kick-off guiding 

questions: 

- Institutional assessment: roles and responsibilities: what is the formal structure of the 

agency in terms of provision of technical inputs and policy decision? How and why is 

this agency important to REDD+? 

- Coordination structure and stakeholder set-up (horizontal and vertical): who are the 

key stakeholders? What are the experiences of organisations working with other 

agency on similar issue? What other stakeholders have a close relation with the 

agency? How is information shared with other agencies? 

- Link between national and sector policies: What types of planning process exist at 

national level? Is there any mechanism for policy linkage between different sectors? 

How are issues related to forests, forest resources and land use handled? 

Selection of agencies for interviewing 
The Myanmar REDD+ Readiness Roadmap, in its first section answering the question of how 

REDD+ Readiness activities could be coordinated and managed in Myanmar, presented the 

institutional structure of the two key government agencies, namely the Ministry of 

Environment Conservation and Forestry (MoECAF) and the Ministry of Agriculture and 

Irrigation (MoAI). While MoECAF would hold the main responsibility to implement REDD+, 

MoAI was important due to its major role in land use planning and management. Besides, 

there were a number of line ministries with different roles in relation to REDD+ Readiness and 

implementation as described in the table below: 

Ministry Current REDD+ related roles  
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MNPED (National Planning and Economic 
Development)  

- Coordinates amongst ministries on 
development issues;  
- Responsible for meeting national economic 
development targets (e.g. poverty reduction 
targets);  
- Links national and local development plans 
and planning processes;  
- Promotes and manages Foreign Direct 
Investments.  

MoFA (Foreign Affairs)  
- Represents Myanmar at UNFCCC;  
- Coordinates with ASEAN.  

MoHA (Home Affairs)/Attorney General  
- Responsible for law enforcement;  
- Administration at state/region level.  

MoF (Finance)  
- Budget allocation, distribution and control;  
- Auditing national budget and ODA.  

MoM (Mining)  
- Management of mining companies 
(prospecting and extraction).  

MoEP (Electricity Power) 
- Management of hydro-power development 
  

MoFL (Fisheries and Livestock) 

- Management of fisheries resources within 
mangrove forest; 
- River management within forest areas; 
- Rural development and livelihoods 
improvement programmes in mangroves 

MoI (Industry) 

-Established industrial plantations for the 
production of raw materials; 
- Oversees biofuel policy development and 
programme implementation 

Table 1: Roles of Line Ministries in relation with REDD+ Readiness and Implementation as 

described in the REDD+ Readiness Roadmap.11 

Since the new government has restructured the institutional system and reduced the number 

of ministries, several of those above ministries have now merged and new ministries have 

been created. Prior to the fieldwork and after discussion and consultation with the driver 

analysis team, the technical advisor and programme coordinator, a list of sectoral agencies 

was made for conducting interviews as in the table below. As the driver analysis team had 

already interviewed some of the government agencies, this study benefits from valuable 

information provided in the interview notes.   

                                                      

11  Table 1.3, Myanmar REDD+ Roadmap 2013. This basic information about each ministry does not provide guidance as to which 
technical department to engage with and what their specific mandate and task is supposed to be in the formulation and implementation of 
REDD+. 
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Ministries Department/ division 

Agriculture, Livestock and Irrigation 

Agriculture 

Agricultural Planning 

Fishery  

Agricultural Land Management and Statistics 

Planning and Finance 

Planning Department 

Budget Department 

Central Statistics Organisation, CSO 

Inter-ministerial Commission Myanmar Investment Commission 

Electric Power and Energy Hydropower Planning 

Ethnic Affairs   

Natural Resources and Environmental 

Conservation 

Department of Mining 

Forest Department 

Environmental Conservation Department 

Dry-zone Greening Department 

Home Affairs General Administration Department  

Border Affairs  Progress of Border Areas and National Races 

Attorney General’s office Legislative Vetting and Advising Department 

Education  Research and Technology  

Table 2: List of government agencies for ICA interview  

Some interviews could not be carried out, specifically those with the General Administration 

Department (GAD) of the military‐led Ministry of Home Affairs, and with the Ministry of 

Education. The former is important in the sense that the department forms the administrative 

Office of the Region/State Government, and the workings of the region/state government are 

dependent on the support of this unit. Therefore, most other sectors at sub-national level 

would have to negotiate with this department about local related issues including land 

management among others. Unfortunately, the GAD under Ministry of Home Affairs could 

not make themselves available for interviews and meetings.  

Step 2: Analysis of stakeholders, rules and institutions 
The second step introduced the most crucial agencies in the study and those most relevant 

for REDD+. It also described briefly how agencies collaborate with each other and the forest 

sector. Lastly, the second step identified some of the main issues concerning cross-sectoral 

coordination and collaboration in Myanmar. 

Which are the key agencies providing technical and policy inputs 

relevant to REDD+ and who are the main actors involved?  
Even though there are changes at the ministry level due to Myanmar’s transitional process, 

most departments remain the same and continue within their area of responsibilities. At 

present, all agencies are working on their 100-day action plan to be presented in August for 

approval.  
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Ministry of Natural Resources and Environment Conservation (MoNREC) 
The new ministry, combined of two former ministries, namely the Ministry of Environmental 

Conservation and Forestry and the Ministry of Mining, has broad responsibility in managing 

both natural resources (including mineral affairs) and environmental conservation, among 

which forestry stays as an important part. The National Forest Master Plan between 2001 and 

2030, continues to be valid, sets the overall goal for the sector. The current forest policy with 

the aim “to gazette 30% of the total land area of the country as reserve forest and 10% under 

protected area system” stays unchanged so far and national reforestation programme for 10-

year period has been used as the overall frame for approving the district management plans 

for 2016-2025. The Annual Allowable Cut for this 10-year period has been reduced compared 

to former planning periods with the amount allowed for teak to be 19,210 trees per year and 

for other hardwoods 592,313 trees per year. The Log Export Ban Policy was introduced in 

2014. There is also currently a one-year ban on extraction of all kind of timber and a ten-year 

ban for (teak) timber extraction in Bago Yoma region in those areas where forests are heavily 

depleted.  

Within this ministry, four departments have mandates relevant for REDD+ in terms of both 

technical inputs and policy-making processes: 

The Forest Department (FD) 

The department remains the focal point of and lead agency for REDD+ in Myanmar. The 

department’s mandates stay unchanged: (i) responsible for administering of the Permanent 

Forest Estate (Reserved Forests, Protected Public Forests, Protected Area System), (ii) 

protecting and conserving biodiversity and sustainable forest management, and (iii) forests 

on land presently unclassified (fallow, waste and virgin land). 

The Forest Department has a long history as government agency for the forestry sector. The 

department is among the few government agencies that have a full organisational and 

administrative structure covering the whole country at national, state and region and local 

levels (districts and townships). Since 2016 forest management planning of the FD will include 

all 68 districts of the country. This constitutes an important difference to former governments 

where only around 60% of the existing districts where covered by management plans.      

Communities are important stakeholders for the FD. Along with the promotion of enhancing 

Community Forestry Management, the department is working toward finalizing the 

Community Forest Instruction Revision expected to be finalised by August 2016 within the 

scope of their 100 days plan. 

The Environmental Conservation Department (ECD)  

The department is newly created and in charge of environmental conservation following the 

Environmental Conservation Law 2012 and Environmental Impact Assessment (EIA). There 

are three technical divisions, namely Natural Resource Conservation and EIA; Policy, 

International Relation, Research and Training; and Pollution Control Division. Unlike the 

Forest Department, the ECD does not have staff at district and township level and therefore 

has rather limited control on the ground. So far, there are ECD units in only five regions. The 

institutional set-up from national to local level is taking place  slowly. The department reviews 
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approximately 150 EIAs per month with both private and government companies. 

Applications come from three main sources: Myanmar Investment Commission (about 90% 

of the total application), join-venture companies and State and Region governments. The ECD 

does not have any direct authority on management of land unlike the FD. 

However, the ECD is lead agency for developing the Climate Change Strategy and Action Plan 

as well as the National Determined Contributions (NDC) both important overall strategic 

frameworks for REDD+ in the country.     

Department of Mines  

The department was under the former Ministry of Mining and is now under the new MoNREC. 

With the new revised Mining Law, passed in December 2015 by the previous government, the 

policy objective is to boost  the present production immediately thus fulfilling the growing 

domestic needs of mineral and metal products and at the same time promoting exports. 

However, the new government has put more emphasis on environment conservation. 

Therefore, the mining regulations are currently being discussed, but concrete measures are 

not yet implemented. The department is working toward shifting more to giving priority to 

environment, safety and conservation.  

The main tasks given the Department of Mines at the moment are collection of tax and 

proposal of policies and rules to reduce waste and risk in the mining areas. The 100 days plan 

will be completed on 8th August. Similar to the situation in the forest sector a revision of 

extraction policies is under way and granting of  new mining project permits has been 

suspended, at least for this year. The department is in the process of making an assessment 

of the existing mining projects in the entire country.  

Regarding collaboration with other government agencies, the department deals mostly with 

the Budget Department at Ministry of Finance on a daily basis regarding tax collection and 

bank transfers. The department also cooperates with Forest Department on issues related to 

mining projects in the areas of forest and with General Administration Department on issues 

related to mining activities on other land. The Environment Conservation Department is 

another agency of regular contact since it deals with the EIAs for mining projects. It is, 

however, not clear to what extent EIAs are actually used and have an impact on the mining 

sector.  

There have been issues of disagreement between the mining sector and the forestry sector 

due to the nature of work by these two sectors: one preserves forest and the other 

encroaches on it. As they are now under the auspices of one Ministry, there are better 

opportunities for effective collaboration between the two sectors if the top-ministerial 

leadership coordinates their dialogue and activities. 

Dry Zone Greening Department 

This department is responsible for the implementation of 30-Year Comprehensive Master 

Plan (2001-02 to 2030-31), ensuring the target for reforestation of degraded forest lands is 

met and the restoration of environment is taken care of in the three main Dry Zone areas 

including Mandalay, Sagaing and Magway Regions. The department covers national, sub-

national and local levels to work in 12 districts and 54 townships, covering 20.17 million acres 
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of dry land forests12. Among the department’s objectives, preventing desertification and 

maintaining the dry zone eco-system are highly relevant to Myanmar’s REDD+ process. 

Further, the department's main tasks focus on establishment of forest plantations (including 

reforestation/ afforestation), protection of remaining natural forest, promotion of utilization 

of fuelwood substitute and water resource development. Therefore, it is useful to have the 

agency closely involved during the REDD+ process. 

The new government endorsed the existing Master Plan in principle but aims at establishing 

new targets on the conservation side of the DZGD’s work. For work outside of the PFE the 

DZGD has to coordinate its activities with the General Administration Department (trees 

outside forests, trees along the roadsides, etc).  

In contrast to other government agencies, the department purely functions as an 

environmental service provider.  The DZGD hardly has any contact with the private sector and 

works closely with communities in the three main regions on reforestation activities and with 

land management committees at state/region, district and township levels.  They report to 

MONREC and to regional governments.  

Ministry of Agriculture, Irrigation and Livestock  
This new ministry was created after merging the three ministries, namely the Ministry of 

Agriculture and Irrigation, Ministry of Fisheries and Livestock and Ministry of Cooperatives 

Agriculture development has been high on agenda of the reforms in Myanmar during the last 

few years. “The government identified agriculture as a priority sector and aims to focus 

particularly on boosting rice, oilseed and bean production to supply the domestic market and 

increase agricultural exports.”13 Myanmar’s high priority on agriculture development and 

export leads to increasing clearance of forest areas to make way for food production and 

expansion of commercial agricultural. In coastal areas for instance, 87% of mangrove 

deforestation stems from expansion of agricultural encroachment.14 This has been 

acknowledged as “the leading driver of deforestation, alongside legal and illegal logging”.15 A 

coordinated land use policy plays a crucial role in this respect, which is linked with national 

development strategies and plans.  

A strategy for the sector enhancement with “development of new agriculture land” has been 

adopted along with the main policies to encourage extension of irrigated areas, 

transformation from conventional to mechanized agriculture and production of crops 

appropriate for the climate. The ministry is of importance for REDD+ in regard to land issues 

as it has been the main implementer of the two most recent laws, passed in 2012, namely the 

Farmland Law and the Vacant, Fallow and Virgin Land Management Law. In line with these 

two laws, “various land administration bodies have been set up… compris[-ing] the [Farmland 

                                                      

12 Dry Zone Greening Department website http://www.dryzonegreening.gov.mm/eng/  
13 OECD Investment Policy Review: Myanmar 2014 
14 Richards, D. R., & Friess, D. A. (2016). Rates and drivers of mangrove deforestation in southeast asia, 2000–2012. Proceedings of the 
National Academy of Sciences, 113(2), 344-349. doi:10.1073/pnas.1510272113 
15 Woods, K.,2015, ‘Commercial Agriculture Expansion in Myanmar: Links to Deforestation, Conversion Timber, and Land Conflicts’, Asia 
Foundation 

 

http://www.dryzonegreening.gov.mm/eng/


20 
 

Administrative Body] FABs and the Central Committee for the Management of Vacant, Fallow 

and Virgin Lands (CCVFV). Their overlapping roles and responsibilities give rise to some 

incoherence in land management and increase tenure insecurity.”16 

Three departments within MoAIL considered to be of importance to REDD+ in Myanmar are 

Land Management and Statistic Department, Fishery Department and Agriculture 

Department. 

Land Management and Statistics Department 

The department’s main functions are to adopt the agriculture policies and form agriculture 

plans and provide recommendation for further development of agriculture sector. The 

department plays the role of secretariat for the Farmland Administrative Body and is in charge 

of the implementation of the Vacant, Fallow and Virgin Land Management Law. Recently, it 

was also in charge of cooperating with the national land use council, subnational land use 

committees following the draft new land use policy. The department is also responsible for 

the registration of land use outside the gazetted forest areas and in negotiation with the 

forest department whenever there are issues related to forests and getting approval from FD.  

Fishery Department 

The fisheries sector in Myanmar has a vital contribution for national food security, income 

generation and export earnings. At the local level, small-scale aquaculture is considered as 

cornerstones of rural food security and livelihoods. The department is the main agency 

implementing the National Policy on Fishery Sector that aims at encouraging the expansion 

of marine and freshwater aquaculture and by exporting fishery products to contribute to the 

GDP of Myanmar.  

The Fishery Department has a role in REDD+ policy formulation and implementation due to 

its promotion of aquaculture and fisheries in the coastal areas potentially affecting Mangrove 

forests. 

The department is collaborating with other line departments related to water and 

conservation realising that dependency on all resources are interconnected. Especially in the 

conservation areas under the control of Fishery Department where there are mangroves 

forest, the department works with FD in term of granting permission for fishery activities 

within the area of the FD jurisdiction. 

The private sector and particularly companies often get into contact with Fishery Department 

for fishing concessions. 

Summing up, there is an inter-dependency aspect between the fishery sector and the forestry 

sector, especially in relation to sustaining mangrove forests in order to secure the 

environment for fish reproduction (laying eggs).  However, there are also other linkages.  For 

example, inland fish farming is dependent on an adequate and dependable supply of water, 

which is related to the hydrological regulation function of forests, while wild freshwater fish 

                                                      

16 ibid 
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stocks are affected by sedimentation of rivers due to excessive run-off, which can bury or 

wash-away fish eggs.  

Another important activity of the department is to reduce and contribute to regulating 

fuelwood cutting in Mangrove forests for shrimp boiling and other uses by promoting 

alternative energy (e.g. natural gas) and reforestation of Mangrove forests.  

The department is also involved in Environmental and Social Impact Assessment (ESI) and 

forms part of the inter-ministerial committee, which coordinates the ESI under the leadership 

of the ECD.    

Agriculture Department 

The Department is responsible for agriculture extension with the main task to increase 

productivity. The department is to follow policy guidance from the Ministry to move toward 

export-oriented agriculture with the emphasis for profitability of the farmers. Main activities 

includes extension and trainings to farmers and communities on how to produce higher 

quality agriculture products. There has been a shift from a quantity-based to quality-based 

system and from a system in which the government determine the crops gown to a system in 

which farmer could have their own choice for crops. However, it is not clear to what extend 

this shift is vision in reality.  

The draft new agricultural policy plans to develop a quality-based agriculture and 

improvements of market access for farmers. The country has achieved already its targets of 

food security so that any growth in agriculture would go to diversifying the production, 

improving the quality of products and boosting exports (80% of the agricultural exports of 

Myanmar go to China). There are also plans to develop community based agricultural systems 

where farmers have more autonomy in decision making about the kind of produce they want 

to grow as opposed to former government where basically the government determined the 

crops to be grown. However, the policy revision and a new sector plan are in development. 

The estimated time to finalise and publish those documents is approximately a few more 

months.  

The department is also faced with the complex issue of shifting cultivation. No clear plans or 

strategies seem to exist for handling this issue. As many shifting cultivation activities take 

place on land, which is either formally gazetted as forest or is “de facto” forest on unclassified 

land, coordination with the Forest Department is essential.    

In conclusion, the agricultural sector encompasses the strongest drivers of deforestation. 

Food production and commercial farming are important elements in Myanmar’s current 

economic development strategy and promises faster development gains than the forest. 

Furthermore, providing farmland to poor farmers is generates more political support than 

forest protection in the new democratic system of Myanmar. Hence, the MoAIL is maybe the 

most crucial general entry point for forest protection and for REDD+ in Myanmar.  

Ministry of Planning and Finance 
The MoPaF is newly formed merging two former ministries, namely the Ministry of Planning 

and Economic Development and Ministry of Finance and Budget.. The merge aims at a more 
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effective collaboration of the two ministries. The new ministry has an important mandate to 

coordinate plans and financing of different ministries to reach the main development goals.  

The planning and budgeting system has undergone significant changes during the last few 

years under the Thein Sein government. Two important planning processes were initiated: 

the Framework for Economic and Social Reforms (2012) and a twenty-year National 

Comprehensive Development Plan. 

Department of Planning 

The department plays a key role in providing guidance and monitoring plan-making at both 

line ministries and state/region level.  It has the task to develop an integrated planning 

process in line with the four key political reforms laid down by the previous government in 

the social, private, administration, economic sectors. This has guided the ministries with four 

main policies: sustaining agriculture development, balance development between state and 

region, inclusive growth for the nation and credible statistics.  The umbrella National 

Comprehensive Development Plan (20 years), including regional plans and sectoral plans, 

depends of the targets of the regions and ministries. The sectoral plans are prepared by the 

Union ministries and state/region plans are prepared by regional governments. Since 2012, 

the budget is allocated to the state and regions separately. and the department monitors the 

achievement of targets. 

While the previous government put emphasis on private sector reforms, the new government 

seems to focus on public policies on education, health and commercial tax. 

The planning department does not coordinate directly with planning divisions from other 

departments, but communicates through the top levels. Even though the staff mentioned 

that there should be better horizontal communication instead of the existing mechanism of 

communicating through at least Director General level in order to improve the effectiveness 

of the planning process, horizontal communication is not yet encouraged, nor indeed 

permitted. The sector planning barriers significantly impede the REDD+ process – not only in 

the readiness phase, but also when eventually implementing the REDD+ strategies, as well as 

policies and measures. As REDD+ cannot easily demount these barriers, the programme has 

to look for mechanisms to ensure that sectors can share planning concerns and exercise 

influence across sector boundaries. 

Department of Budget 

The department is responsible for budget allocation, evaluation and budget policy with the 

aim to reduce gaps between planned and actual expenditure, as well as better control of 

transfers. In the latter sense, they implement the Public Financial Management Reform 

(formerly the Framework for Economics and Social Reform, 2012). There has been a shift from 

the use of the Incremental Based Budget only with ceilings to line ministries using macro 

indicators (growth rate, exchange rates etc.) to a system which applies complementarily 

policy adjustments, e.g., for health and education, through a new Medium Term Fiscal 

Framework (Policy based Budgeting). The Department is thus presently undergoing a reform 

process of the public financial management system, i.e., a process of transition from a 

traditional stiff top down planning and control system to a finance allocation system through 



23 
 

which flexibility is introduced with the above mentioned policy adjustment mechanism. The 

reform does not yet contemplate performance based budget management as in other 

countries but the government is studying this possibility too.    

Funding from international sources (e.g. bilateral, multilateral aid) for development projects 

is also under the control of the Budget Department. Any new financial mechanisms or 

institutions can potentially be included through the policy adjustment mechanism in the new 

public finance management system. New institutions or financial mechanisms such as a 

REDD+ fund or results based payment (RBP) or other REDD+ related finance could potentially 

be managed through the new system. Thus, the department will possibly be responsible for 

managing future National REDD+ Fund for receipt of results-based payments.    

Central Statistics Organisation (CSO) 

The organization’s main task is to ensure the quality of the national statistical systems, which 

were developed and approved by previous governments. The new government has agreed to 

continue with this system, thus highlighting the importance placed on quality and accuracy of 

data and information. Currently, CSO has worked on drafting a Statistics Law. 

CSO has seven clusters (only at the national level) among which there is one for Energy and 

Environment and one for Agriculture and Land Use. As CSO could be a potential host for a 

future carbon registry (if required), the Energy and Environment cluster should be considered 

one of the most relevant unit to engage in REDD+. 

CSO collaborates with line ministries and states/regions to conduct multi surveys through the 

Survey Coordination cluster or the thematic clusters. State and region have to take care of 

the areas and the utilization of land within their boundaries. More specifically, the CSO 

develops survey calendars and releases calendars regularly. This has been a challenging task 

since the line ministries’ understanding of the importance of statistics for planning and 

monitoring have been rather limited.17 Awareness raising about the value of quality statistics 

for evidence based policy and decision making is therefore also an important task of the CSO.    

Another challenge identified by the CSO staff is to avoid overlapping between data collection 

and management within different agencies and to harmonize with the system. The statistical 

standards, which are being utilized in most of the international organizations, need to be 

acknowledged and allowed by institutions internally and externally in Myanmar. 

The task of the organization is also to enhance human resource capacity and information 

technology infrastructure. Together with higher level of awareness raising for the 

stakeholders, the engagement of those stakeholders is crucial and CSO is searching for entry 

points for stakeholders to take part and contribute to the system.  

The CSO plays an important role in developing, maintaining and updating of public 

information and data systems including harmonization of statistics and figures across 

institutions in Myanmar and with their counterparts at regional level (ASEAN community). 

The role in REDD+ has still to be discussed but somehow the CSO should be included when it 

                                                      

17 Interview note 
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comes to developing the information and data management systems for REDD+ in the country 

in order to guarantee consistency of data management related to forests, climate change and 

land use.        

Ministry of Electric Power and Energy 
The new ministry is the result of two former ministries merging, namely Ministry of Electric 

Power and Ministry of Energy. 

The Ministry plays a key role in implementing the Myanmar National Electrification Plan, 

which aims to achieve 100% electrification by 2030. Together with the new Investment Law 

in Myanmar, there has been “a shift in policy towards the easing of access for foreign 

companies to invest in a hydropower sector that is growing at an annual average rate of nearly 

18 percent”18. 

The energy sector has been highly driven by business with several powerful oil and gas state-

owned enterprises. The former Ministry of Energy was heavily restructured during the 

previous government when the Ministry’s “technical arm”, the Energy Planning Department, 

was abolished. The key mandates of the department, including energy policy formulation, 

management and coordination were transferred to other agencies within the ministry and its 

former tasks would be taken up by the ministry’s state-owned enterprises. Besides, 

alternatives for funding the Ministry were proposed, not only to rely on the state budget as 

before, but with “plans call for its state-owned enterprises to be semi-state owned, running 

with independent budgets and operating both on- and offshore19”.  

The Electricity Regulatory Commission was established to enhance the governing structure of 

the electricity sector. The Commission’s duty was to create an environment conducive to 

investment into the power sector and for compliance with electric power rules followed 

Myanmar’s new Electricity Law enacted in 2014. 

As the sector has been identified as one of the drivers, it is important to collaborate closely, 

particularly in planning process and find common pathway forward. 

The Electricity Planning Department 

The department comprises of three enterprises, namely Hydropower Generation Enterprise, 

Myanmar Electric Power Enterprise and Electric Power Supply Enterprise.  

The department's main tasks are to implement the electricity master plan with focus on the 

projects supporting the socio-economic development. The economic development for the 

region is a priority. Therefore, the energy development plan should be developed accordingly. 

The new government identified shortage of power supply as a constraint for development in 

the country, though, due to severe public protests, highlighted the importance of thoroughly 

                                                      

18  Hydropower in Myanmar: Sector analysis and related legal reforms, 2014, D. Doran, M.Christensen and T. Aye, DFDL Legal & Tax, 
Thailand 
19  Energy Planning Department gone with reorganisation, Myanmar Times, 7 April 2015, By Aung Shin, via web link: 
http://www.mmtimes.com/index.php/business/13949-energy-planning-department-gone-with-reorganisation.html  

http://www.mmtimes.com/index.php/business/13949-energy-planning-department-gone-with-reorganisation.html
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considering people’s concerns regarding the hydropower projects. Thus all plans will be 

reviewed and subject to be revised for the new government.  

Ministry of Ethnic Affairs 
A brand new ministry established recently by the new government with the mandate to 

regulate the affairs of ethnic minorities. The main objective is to promote the culture, 

tradition of ethnic groups and to protect ethnic people’s rights. As the ministry is still in the 

process of taking shape both in term of office, staff, equipment etc., it is too early to have a 

clear view on how the ministry will be structured and how the general tasks within the 

ministry’s mandate will be organized. Currently, only three staff work at the Ministry: a 

minister and two deputies.  

Ministry of Border Affairs 
The ministry remains military-led together with the Ministry of Defence and Ministry of Home 

Affairs and stays unchanged in term of its organisational structure, function and mandate. 

The border areas of Myanmar have experienced decades of conflicts between the 

government and different armed groups. The lack of security and stability have made it 

difficult for the governments to handle those areas without a separate agency. The ministry’s 

main tasks are, therefore, to implement development measures with the aim to improve the 

socio-economic conditions in those difficult regions, particularly in term of economic and 

social works and roads and communications as well as maintain security of the border areas 

in seven States and two Regions (Kachin, Shan, Kayah, Mon, Kayin, Taninthayi, Rakhine, 

Sagaing and Chin). In addition to the Master Plan for the Development of Border Areas and 

National Races (1994-2006) with the total funds of 17708 Million Kyats (approximately 14 

million USD), a long-term 30-year plan (2000-2001 to 2030-2031) has been formulated and is 

being implemented.  

Progress of Border Areas and National Races Department 

The department’s main focus is the development and measures to the grassroots level with 

106 township along the border areas of Myanmar. Therefore, the Border Area Development 

Plan needs coordination with the sub-national level. The department is mandated to 

coordinate the implementation of international projects/support including forest 

preservation, reforestation etc. and is familiar with activities being implemented by local 

NGOs, International NGOs at local level in border areas. The main activities proposed for the 

100 days plan are water supply; inspection of border area; renovation of roads, construction; 

relocation/low cost housing; capacity building (trainings for ministry officers, study tour 

programme); opening in a transparent way: measures for border development activities; anti-

corruption activities; job opportunities for women: conduct trainings on natural resource 

management, sanitation etc. 

Even though the Ministry does not directly connect to drivers of deforestation and forest 

degradation, most of the border areas are covered with forest and, especially following 

resolution of current conflicts, border areas are especially vulnerable to (trans-boundary) 

illegal activities, so it is important to coordinate on both policy level for those areas and 

possible trainings for local people and staff. 
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Attorney General Office 

Legislative Vetting and Advising Department 

The office is a legal advisory body for all sectors. Even though the department is not 

responsible for drafting the law, as this is done by the relevant ministry, it is the department’s 

mandate to provide legal advice for the draft laws in order to ensure they are consistent in 

language with the constitution and are comply with international conventions/obligations. 

The process can take up to a few months with a lot of technical knowledge and require regular 

contact between the department and all line ministries.  

Concerning the Land Use Policy, which is newly promulgated, the department is awaiting the 

President and State Counsellor's decision on if new land law should be enacted or if other 

related laws will be revised in order to proceed accordingly.  

Myanmar Investment Commission 
The Commission, a government-appointed body under the former Ministry of Planning and 

Economic Development, is mandated to approve both domestic and foreign investment 

proposals in Myanmar. There has been a proposal since 2012 to transform the Myanmar 

Investment Commission from a government-appointed body into an independent board. 

However, the proposal is not approved by the new government. The Commission was 

restructured in April 2016 with new members and made its first round of approval by the end 

of June after three months of approval pending. 

The Directorate of Investment and Company Administration (DICA) acts as secretary to the 

Myanmar Investment Commission (MIC), and is the responsible body for investment 

applications. According to regulations, DICA should respond to an application within 90 days 

from the day of submission. Depending on the type of business, DICA is responsible for 

contacting concerned ministries or States/Regions for approval first. Therefore, collaboration 

with line ministries plays an important role for DICA to deliver on time. Energy was the leading 

sector in terms of the amount of investment during the last government, followed by the 

industry sector and telecommunications. 

How do sectoral agencies collaborate and what are the barriers?  
In this section, the general patterns of interactions among government agencies are examined 

considering the agencies’ organisational structure, planning and budgeting, communication 

and information sharing, technical awareness and present collaboration. The section also 

provides further analysis on the elements of decision-making and allocation of tasks, 

accountability and incentive (or the lack of it) for collaboration with the forestry sector and 

thereby, deals with the most crucial barriers for cross-sectoral collaboration on forest 

protection and conservation. How to overcome these barriers will be dealt with in steps 3 and 

4 below.  

Organisational structure 
In terms of the organisational structure, ministries are all formed in a hierarchical system with 

many layers of management procedures. Not all ministries have the vertical system from 

central to local level (see Annex 1). Previously, ministries could be a combination of 



27 
 

government agencies, government-sponsored non-governmental organisations and private 

bodies. Today, the three are separated even though certain influences remain.   

Horizontal structure. For each department and even from individual staff perspective, rules 

and regulations are sometimes specific for a particular ministry and not well integrated with 

other sectors. Hence, collaboration with other sectors tends not to be an attractive 

alternative and it implies moving into a field where unfamiliar rules and regulations apply. 

Career options are also mainly open within the same agency and cross-sectorial competence 

is generally not a merit. Even the physical settlement patterns in Nay Pyi Taw are not 

conducive of interactions between sectors as most staff are settled in separate quarters 

according to their ministerial affiliation. 

Furthermore, selecting staff for specific tasks will rest on factors other than actual 

competence. Hence, a person who has experience from a certain kind of task will not 

necessarily be selected when a similar task emerges. From the point of view of departments 

driving collaboration projects, like in the case of the Forest Department in REDD+, this makes 

collaboration with other departments difficult. The issue is severely exacerbated by the fact 

that technical staff is not necessarily selected for technical meetings and those assigned to 

policy meetings are not necessarily empowered to make policy decisions.  

Hence, personal relations established outside agencies are not common and, as one 

interviewee suggested, some even try to avoid contacts if they can. Collaboration becomes 

on ad hoc basis without any real systematic efforts from within the political system to 

organise and encourage cross-sectoral cooperation.  When contacts need to be made, staff 

tend to choose the issues that are not too contentious. Hence, the space for collaboration is 

very restricted in the sense that people do not move between ministries and they do not often 

make contact unless they are asked to do so. Furthermore, staff often find themselves 

overloaded with tasks within and even outside working hours. Interviewees would refer to 

the lack of time and willingness for extra meetings and activities, particularly required outside 

their daily tasks and are not in line with their ordinary work.  

The rotation system within ministries impedes the building of long-term collaboration. 

Uncertainty about which unit they would be moved to is prevalent, as the mechanism of 

rotation does not work in a transparent manner. Staff would not know when and why he/she 

should be moved to another department. The decision is normally made by an internal 

personnel committee in each department and ministry. Therefore, it is difficult to develop a 

base for collaboration between departments built on personal relations.  

The forestry sector is somewhat special in terms of personal relations among staff, as almost 

all staff within forestry sector has studied at the University of Forestry. The alumni network 

contributes to a strong sense of identity and constitutes a platform for formal and informal 

interaction. However, in Nay Pyi Taw they live in apartments built by the ministry and do not 

automatically mingle with staff from other ministries outside working hours. 

Vertical structure: Interviewees often refer to the seniors in their agency as people to decide 

and delegate on which tasks should be given to whom and it is clear that power is 

concentrated in the hands of high-ranking managers. Hence, decisions about the institution's 
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direction, policy, personnel decisions, planning, financial and other important matters are 

always made by the highest-ranking leaders. Decision-making is based on rank rather than 

competence. Hence, if for instance a director is absent, the deputy will not make decisions. 

Instead, a director from another department will be called in as decision-maker. Similarly, 

military ranks are still very important for the power of individual leaders in the government. 

Consequently, the formal rank in the government structure is generally overruled by military 

rank, which causes conflict and uncertainties in decision-making.  

Such decision-making mechanisms at all levels, from Union to local/township level, slow down 

public management and tend to allocate work rather than responsibilities to the staff. The 

latter is particularly detrimental to horizontal cross-sector collaboration. The staff take no risk 

and always look to their seniors for all decisions.  

As should be clear by now, agency activities are ‘silo-ed’ and staff and leadership makes few 

or no attempts to seek cooperation outside the department in which they are operating. This 

in turn rests on an institutional culture in which staff do not see cooperation as an 

opportunity, they are not encouraged by senior staff to seek solutions outside their 

departments and hence, we can conclude that in the prevalent institutional culture and with 

the present incentives in place, cross-sectoral collaboration has less value than other 

institutional concerns. 

Planning and budgeting 
As mentioned, the planning and financing mechanism have undergone improvement in 

recent years. However, as each sectoral agency has its own master plan, targets, and budget 

and follows its own rules and regulations. In term of budgeting system, budgets are planned, 

disbursed and spent over a one-year period with limited flexibility for adjustments. The 

Ministry of Finance and Revenues calculates the ceiling for each Ministry annually. The plan 

would then have to be adapted to the available budget.  

Some ministries have annual targets on taxes and revenues to be collected while others do 

not. Mining, energy and forestry have been the important revenue collectors for many years. 

According to the 2008 Constitution, which clearly regulates the fiscal administration, all taxes 

and revenues generated by ministries at all levels must be paid to the Union Fund. This means 

that revenues collected by government agencies “are not routinely retained, earmarked or 

used to meet own operating expenditures – public funding (including to PAs [Protected Areas]) 

is normally allocated and channelled solely through the Union Fund, via the budget of the 

parent line ministry20”. The ministries then receive funds from the government based on 

approved annual plan and budget. Though even with the new fiscal decentralisation, all 

budgets prepared by union ministries and state/regions are subject to central review in the 

Union Financial Commission, which is chaired by the President, and comprised by State and 

Region Chief Ministers as members. The Union Minister of Planning and Finance is the 

secretary. The commission makes decision based on what has been prepared by Ministry of 

Planning and Finance. Once approved and allocated, the annual plan and budget under 

                                                      

20 Sustainable Financing of Protected Areas in Myanmar (2015), published by Wildlife Conservation Society – Myanmar Programme, Lucy 
Emerton, U Aung Kyin, and Robert Tizard 
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normal condition can hardly be changed, but in practice, variations of up to 5% of the total 

amount are allowed. 

As Myanmar has taken steps to open its economy for FDI since 2011, there have been a series 

of political, economic and regulatory changes to pave the way for a stronger market economy. 

Private companies with both foreign and domestic investors have positioned themselves as 

the main driving actors within mining, hydropower, industry, energy, and agriculture sectors. 

The proposal to change some state-owned enterprises within the energy sector into semi-

state ownership, which should be running with independent budgets, is a clear example of 

expanding the private sector arena. A more open economy, however, also creates demands 

for coordination between sectors in order to handle major foreign investments and activities 

bridging different sectors. Yet, according to the Directorate of Investment and Company 

Administration, there is a lack of reforms in this direction and the system is only changing very 

slowly.  

The planning system has a sectoral focus and does not encourage collaboration on 

crosscutting issues planned between different ministries. Planning and budgeting are closely 

linked, which impedes integrated planning. Once funds are allocated to a sector, it is not 

attractive to cooperate and share resources with other sectors even though such cooperation 

would be beneficial for both sectors in a long-term perspective.  

One of the obstacles in the planning process is the lack of data at both the grassroots level 

and the national level. Many sectors run into conflict with each other, particularly due to the 

problem of land use planning. The government has recognized this problem of data 

accuracy and therefore strongly emphasise the task of CSO under the Ministry of Planning 

and Finance to work on a plan to tackle the issue.  

As the system for checking draft laws is designed to look into whether the document is in line 

with the constitution, and the overall policy is in compliance with international agreements, 

rather than the coherence between sectors, many laws and regulations are overlapping. For 

example, according to the Attorney General’s office, there are 34 laws administered for the 

land, which are used in different sectors and at different levels of government in the country. 

This has a major implication on land use planning and management at all levels. 

Communication and information sharing,  
The formal letter is still the norm for communication even though staff in sectoral agencies 

do use other methods to communicate, for example email and telephone. Between 

ministries, the communication most often has to pass through the Director General who in 

turn will delegate tasks to the staff.  According to the interviewees, this always causes delay 

in receiving responses to enquiries and requests.  

Internal information sharing is normally done through the intranet in each ministry in which 

information flows downward rather than upward. There is so far no established network to 

share information across sectors. Each ministry has a website where formal information is 

posted, but due to low IT capacity and budget, the websites are not updated regularly enough 

to attract readers as one interviewee commented.  
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Because of the dominant downward flow, and vertical barriers of information, there are no 

mechanisms for transparency, either towards the public or towards other ministries. 

Furthermore, staff have nothing to gain from sharing information, and, as Myanmar has no 

national regulation on what to share, it is simply safer and easier to refrain from sharing 

information – unless asked to do so by superiors. Data are not always accurate and could 

easily be considered too sensitive to share. For these reasons, it is also difficult to obtain 

crucial information from other sectors if it is not authorised from higher levels. With limited 

sharing of information, it is difficult to obtain horizontal processes of organisational learning 

on e.g. forest issues. 

As information sharing and communication flows downwards rather than upwards, and 

seldom horizontally between agencies, policy- and decision-makers find themselves in 

information shadows. Crucial ground fact is that responses to policy does not feed back to the 

top level. More importantly, holistic understanding of direct and indirect drivers in 

deforestation and forest degradation is not possible without insight into other sectors. 

The technical capacity and awareness of forestry and REDD+ 
Capacity within the public sector is one of the main problems faced by the previous 

government while pushing for civil service reform in the country. As highlighted in an OECD 

report, there is a need for Myanmar for greater human capacity in order "to keep up with the 

pace of reforms and manage a rapidly changing economy” 21  

This issue was also referred to in many interviews. Interviewees regarded this weakness as a 

result of poor education, which has not been up to standard for many years, but also pointed 

out the lack of motivation in general.  As education stayed low on the government agenda, 

the school programme and curricula as well as university level stayed unchanged for several 

decades. Besides, the previous governments applied restrictions on sending young students 

and government staff abroad for higher education. 

The issue is aggravated by the generation gap. One deeply rooted cultural aspect is the 

respect paid to the older generation. Within the agencies, the managers are selected from 

the older generation, with merit playing little role. As one interviewee put it: 'you have a hard 

time being an older staff to accept the authority of a younger more qualified manager, even 

though you know that the young manager is well-educated and capable of the position'.  

Many of the older generation (close to retirement) were sent abroad for their education and 

are consequently better educated than those staff in mid-career, who trained under the 

military regime. Today, the younger generation again has a better chance to study abroad and 

take short courses and training. However their contributions to the agencies remain limited 

for some years as they are still too junior and normally refrain from speaking up against older 

colleagues and superiors.  

The link between one’s own sector and forest issues is often weak. Interviewees mentioned 

climate change as an issue of concern. However, little is mentioned about the importance of 

                                                      

21 OECD Investment Policy Reviews : Myanmar 2014 
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preservation of forest for climate change mitigation and they do not link their own field of 

work with forest related issues. The common view is that keeping forest is the responsibility 

of the forest department and people tend not to see it as their mandate and/or responsibility. 

This emphasises the need to bring more awareness and knowledge into any collaboration on 

REDD+ outside forestry sector and, in fact, create virtuous circles in which expertise in each 

sector meets to create awareness that in turn motivates to further collaboration – and 

awareness raising. 

Present and previous cross-sectoral collaboration and committees 
At technical level, the possible form of cross-sectoral collaboration exists mostly in relation to 

projects, most of which are internationally funded. The advantage of working with projects is 

that it is normally more specific and explicit in terms of activities, division of tasks and 

timeframe. However, integration of projects into the mandate of each sector is often difficult 

and, hence, little sustainability is seen in these relations.  

At the policymaking level, where there are decisions to be made outside the mandate of a 

single government agency, establishment of committees is the single mechanism established 

to make joint decisions. A number of committees were established during the previous 

government as a common cross-sector decision-making mechanism. However, several of 

these have been dismantled under the present government. There were committees at all 

levels, from union down to township level and on all possible topics. As there were many 

committees and most committees comprise representatives from all line ministries and other 

stakeholders, the committees were normally rather big in size.  

Opinions of effectiveness of committees differ among the interviewees. Some see 

committees as the only available mechanism for cross-sectoral management and people who 

are selected are obliged to participate in the meetings. Other interviewees point out a 

number of issues. There are too many committees (one DG can be member of 30-40 

committees), which lowers enthusiasm in terms of time spent, active participation and 

commitment. Members cannot be properly prepared and cannot process information from 

the meetings properly. As one interviewee shared: “The task of the members does not 

necessarily correspond with the mandate of the participants and the report they might have 

to file after the meeting might not be useful and even if it might, it will not be read by the 

seniors who is already overburdened with similar reports from various committees.” Hence, 

as another interviewee stated: “Committees are the only mechanism to work with other line 

ministries, but they need better selection of members concerning competence and mandate. 

In addition, only be key agencies should participate.” Since the new government took power, 

all committees were dissolved and only a few important committees at national level have 

been resumed with new members. 

Conclusion: Sectoral collaboration in a ‘silo-ed’ organisational structure 
The government structure in Myanmar is top down in nature with strong ‘silo-ed’ vertical 

relations and little horizontal communication and cooperation. Although efforts were made 

by the previous government to break this pattern, they are not accompanied with strong 

incentives for either staff or agencies. On the contrary, this study has identified a number of 
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barriers. When cooperation takes place, it is either done on the initiative of higher levels of 

government or by donor interventions. In the latter case, the civil society occasionally plays a 

catalyst role. Hence, the answer to the question about how sectoral agencies relate to each 

other is simply that they do not do so, unless higher or outside actors provides adequate 

incentives.  

The findings should be seen in light of the present changes in Myanmar, with its uncertainties 

and state of flux. However, it is still valid to say, as concluded by Neil A. Englehart, “[s]tate  

weakness  has shaped the history and institutions of post-independence Myanmar and lack of 

state strength  and  penetration  are  key  factors  that  continue  to  influence  the  country’s 

transition.”22 Even though there has been attempt on governance reform, the military’s role 

in politics based on the Constitution 2008 remains and should not be underestimated. If the 

military power is declining slowly, increasing corporate power is now challenging the 

autonomy of civil state institutions and the integrity of individual staff, which should also be 

acknowledged when formulating engagement strategies.  

Step 3: Identifying entry points for stakeholder engagement 
This step looks into entry points for effectively engaging with key agencies.  As the analysis 

has shed light on a mix of political transition in conjunction with a rigid institutional landscape, 

it is important to find possible ways to navigate the system in a flexible manner while at the 

same time identifying crucial entry points for forest conservation. In fact, current entry points 

might vanish or turn out to be less productive in a not too distant future. Thus, a follow-up on 

entry-points is advisable. Concerning individuals as entry points, as has been pointed out, the 

top down political structure does not allow direct access to individuals as entry points and 

besides, staff are constantly moving and reorganising in the current political setup. Hence, we 

need to identify agencies who are interested in and are able to play a role in the desired 

changes.  

All sectors interviewed are, in different ways, related to the issues of deforestation and forest 

degradation, though some are more directly related than others. Besides MoNREC, the lead 

ministry for REDD+, the agencies responsible for the following sectors are of key importance 

to REDD+ and can be divided into three groups:  

- Related in term of direct drivers: agriculture (fishery, land management), energy, 

electric and hydropower. 

- Strategically related at the overall/national level and systematic integration of REDD+: 

planning and finance, legal and ethnic affairs. 

- Related in term of effective implementation: sub-national government, ethnic affairs, 

home affairs and border affairs. 

 

Regarding entry points for the first group, closely related to direct drivers, the key issue is to 

establish a cross-sectoral coordination on two main issues: land-use planning; and investment 

                                                      

22 In Nixon, H. et al, 2013, ‘State and Region Governments in Myanmar,’ MDRI-CESD and Asia Foundation. 
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screening and management. Dis-coordination between sectors and relatively weak state 

institutions compared with vested interests in land management have turned out to be a 

major obstacle in relation to REDD+ objectives.  

The legacy of the military rule is omnipresent, and is particularly evident in the area of forest-

land use and allocation. State-owned enterprises have been part of the government structure 

and have been characterised by cronyism, leaving little room for transparency and rule of law 

in land management. In fact, the laws largely served the interest of the military cum private 

sector. Sectors like mining, hydropower, electricity, agriculture all encroach on forestland and 

they are often backed by vested domestic and foreign interest. In terms of land allocation, 

“[c]oncerns are not only levelled at the limited technical and human capacity of government 

agencies. They are also based on the fundamental recognition that the political economic 

context in which decisions over land are made often enables powerful political and economic 

actors to capture benefits at the expense of weaker groups.”23 The call for rule of law might 

be counterproductive in this respect unless it explicitly aims at protecting the rights of weaker 

groups and individuals rather than just protecting the existing social order (rule of law as 

justice vs. rule of law as protecting the prevalent order) 24 

Even though Myanmar has a new government, it is difficult to control or counteract these 

strong interests in any simply fashion. The authors of a recent report on land management 

suggests enhancing NGO involvement and education of farmers as means for a more just and 

sustainable land management in Myanmar.25 However, while this might be viable bottom-up 

and long-term solutions, the policies and measures for REDD+ need to specify concrete and 

more immediate means of forest protection through government agencies. The dilemma is 

of course that these agencies are, as has been generally acknowledged so far, weak and 

largely influenced by those vested interests degrading and destroying the forest cover of 

Myanmar. In other words, enhanced coordination and inclusion of land-use related agencies 

is needed. Likewise, large investments needs cross-sectoral screening and coordination in 

order to make better impact assessment and identifying alternatives to large-scale forest 

degradation.  

More specifically,  

- Land Management and Statistics Department, Ministry of Agriculture, Livestock and 

Irrigation at national level and General Administration Department, Ministry of Home 

Affairs at sub-national level should be included regarding land-use planning. The 

former plays the role as secretariat for the Farmland Administrative Body and is in 

charge of the implementation of the Vacant, Fallow and Virgin Land Management 

Law. The latter is responsible for managing land including land titling, grants and 

leases at region and state level where the local governments have final authority for 

licensing and oversight. Coordination with the Hydropower Planning Department 

                                                      

23 Scurrah, N. Hirsch, P., Woods, K. 2015, ‘The Political Economy of Land Governance in Myanmar,’ Mekong Regional Land Governance, 
Vientiane. 
24 Prasse-Freeman, E. 2015, ‘Conceptions of Justice and the Rule of Law’ in Steinberg, D.I. (ed.), Myanmar. The Dynamics of Evolving Polity, 
Lynne Rienner Publishers, London. 
25 Ibid. 
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plays a role in better project planning related to forestland. Though land governance 

is a very complex issue in Myanmar, the possibility of working together on the 

upcoming Land Use Law can be an important window of engagement.  

- Directorate of Investment and Company Administration (DICA), secretariat to the 

Myanmar Investment Commission (MIC), Ministry of Planning and Finance, works with 

investment screening and management and for more sustainable and responsible 

investments in Myanmar. DICA can potentially minimize the risk of issuing business 

licences without considering forest protection. Thereby, DICA can contribute to the 

achievement of SDG by addressing risks in all key sectors related to drivers, including 

energy, electricity, mining and agriculture. 

Concerning the second and third group of entry points, the main task rests on creating 

enabling conditions to nurture the upcoming REDD+ process. The key agencies to be 

considered for coordination are as follows:  

- Planning and Budget Departments, Ministry of Planning and Finance, to coordinate 

cross-sectoral financing mechanism. The ‘silo-ed’ funding and planning structure is a 

major obstacle as mentioned above. One remedy is to support cross-sectoral planning 

and coordination between different departments and allocation of funds.  

- Ministry of Ethnic Affairs and Progress of Border Areas and National Races 

Department, Ministry of Border Affairs is responsible for issues related to land and 

forest related issues in conflict areas. This sector is diverse and to some extent 

sensitive yet highly important for REDD+. Several NGOs are engaged in the sector and 

if sensitivity issues can be handled, they might be involved the REDD+ through 

umbrella organisations and donors. 

 

Regarding the question on which level to engage with for REDD+ strategy formulation, some 

of the interviewees suggested to engage with the new ministerial Permanent Secretaries 

Offices (PSO) comprising five departments responsible for policy, project management, 

finance, administration and information. “Invite Permanent Secretary and DGs for meetings. 

President office should be in charge to invite and to collaborate with other ministries. The focal 

point ministry plays the role as a coordinator/secretary.” PSOs were established in 2015 under 

each ministry as part of the previous government’s plan to reform public service. Sixty high-

ranking officials from thirty ministries were trained in order to lead the PSOs. The officials 

were the top candidates among the hundreds of director generals and managing directors. 

However, the role of PSOs under each Ministry differs and some are not yet operational. The 

general view of staff, through formal and informal discussions, is that the PSO are more for 

the administration than technical purposes and the permanent secretaries are often retired 

military officers with low technical expertise.  

This study focusses on national government agencies and it is beyond its scope to deal with 

lower levels of governance. However, interviews, particularly with NGOs, and a recent report 

on local governance,26 makes it apparent that states and regions play an important role in 

                                                      

26 Bissinger, J., 2016, Local Economic Governance in Myanmar, Asia Foundation. 
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forest management in general and more particularly in cross-sectoral integration. The report 

highlights that one of the challenges for the governance reform at local level is the “lack of 

local government” because local administration is taken care of by the Ministry of Home 

Affairs through the General Administration Department (GAD). Enhancing capacity and 

coordination in states/regions, and even townships can be a path to ensure some of the main 

governance objectives in REDD+ as for example better downward accountability, 

transparency and broader participation. These aspects of good forest governance are 

mutually reinforcing in a process towards more sustainable forest protection and 

regeneration. A further study looking into the inclusion of sub-national levels in forest 

management should be considered, even if the local level is still weak in the top-down 

administrative structure. 

Step 4: Achieving change and managing risk 
The organisational structure and financial and planning mechanisms have strong impact on 

the ability and willingness to collaborate across sectoral boundaries. “Silo-ed” institutional 

structure and culture construct almost impenetrable boundaries between people at similar 

administrative levels, which obviously hampers any effort of collaboration. In addition, there 

is not only a lack of incentives to cooperate, but strong discouragement from seeking contact 

let alone engaging in direct dialogue and collaboration. We need, in other words, effective 

and integrated measures to integrate REDD+ in non-forestry sectors. The task here is to 

suggest one coherent and integrated measure rather than a number of dis-coordinated 

recommendations. 

Several studies and reports have stressed the need for increased sense of ownership and 

sharing, measures of awareness raising, capacity building, communication, better education 

etc. These goals and measures are all important beacons for REDD+. However, top-down 

agencies characterised by a ‘silo-ed’ institutional culture and with a legacy of military rule 

constitutes a weak force to counter drivers of deforestation. The issues relates to  

• the lack of accountability,  

• the lack of incentives and commitment of staff and agencies;  

• staff impermanence in cross-sectoral cooperation;  

• the lack of transparency, information sharing;  

• organisational leaning. 

To make matters worse, a growing private sector constitutes a strong force that easily 

counteracts and neutralizes uncoordinated interventions such as awareness raising 

workshops, study tours, information campaigns and novel communication routines. 

Therefore, the key concept of this ICA has been cross-sectoral collaboration in order to create 

stronger and more sustainable forest management in Myanmar in midst of transition and 

strong drivers of forest degradation. Hence, concrete measures of stronger cooperation and 

coordination is a starting point for any recommendation for REDD+ with a realisation that one 

of the main obstacles have been involving sectors that have an – often negative - impact on 

forest. Synergies will be looked for in an attempt to create virtuous circles of engagement 
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(e.g., incentives to cooperate begets learning from others, which raised awareness that 

begets commitment that in turn enhances incentives to cooperate etc). 

Feedback from a Technical Working Group meeting on Drivers and Strategy of 

REDD+ in Myanmar. 
At the end of the fieldwork the preliminary findings of the study were presented to the 

TWG/Drivers and Strategy. The participants gave their feedback and suggestions. Three 

groups were formed with 7-8 members in each: one group with NGOs and two groups with 

government agencies27.  

The main questions for discussion:  

1. What can be done to improve communication between line ministries? 

2. What can be suggested to enhance engagements from both technical staff and policy-

makers? 

3. What can be done to align plans and work together on a cross-sectoral plan? 

4. What can be done to improve the mechanisms of feedback to higher levels? 

 

To improve communication between line ministries, the general suggestion was to make 

superiors more aware of its importance. I.e. leaders of ministries should be more aware and 

support improved communication. Line ministries should share information and knowledge 

about their policy, targets, priority areas, rules and regulation with each other. Furthermore, 

parliamentarians should be trained and better convey people’s voice from grassroots level.  

Participants also found that coordinating platforms based on existing projects and 

committees are useful means of information sharing. In addition to the existing mechanisms 

of communication via seminars and survey programmes, they recommended networking 

through group-mail and Facebook. Media could also be an effective tool to get prompt 

attention from superiors.  

It was also proposed that reporting should be more efficient and with higher quality. Once 

the technical staff participates in events and receive information, they should inform their 

seniors promptly in order for the leaders to be aware of key issues. Policy brief can be 

produced more effectively and they should target committee members as well as 

parliamentarians. 

The response to the question on aligning plans between different agencies can be illustrated 

in the following figure. It starts from technical level where line ministries should discuss with 

each other on the possible contents based on experience from previous or existing activities. 

The different ministries should gather data as background for discussions for this step. After 

the discussions are summarized and agreed with each other, they should draft a work plan 

with review on the risk as well as suggestion on how to mitigate the risk of the work plan 

proposed. The next step is to have open consultation with NGOs, private and the public sector 

and revise accordingly before submission to the policy making level. 

                                                      

27 The list of participant is in the annex. 
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It was also stressed that the plans proposed has to be workable and not too ambitious.  

Moreover, there should be more accountability and a transparent delegation of 

responsibilities and duties between different agencies. At present, each ministry has a 

speaker with full authority on providing information upon request. The participants also 

highlighted the importance of enhancing information sharing between agencies reducing the 

dependency on the top management, and hence increase the willingness to share. In short, 

more transparency and accountability will be the key to make it easier to share information. 

The existing structure of collaboration, such as committee, sub-committee and TWGs can be 

utilized. 

In short, the main points from group discussions are as followed: 

- Transparency and accountability should be enhanced.  

- Information should be fed back to leaders more effectively in order to get their 

attention and improve the quality of decision-making.  

- Conventional and social media should be engaged. 

- More transparent information sharing and dissemination between ministries is 

needed.  

- More realistic and grounded planning.  

- More accountability and delegation of tasks during implementation processes.  

- Internal communication between levels should be enhanced within ministries. 

- Grievance mechanisms should be established.  

Policy makers

Consultation with 
NGOs, Private 
sectors, public

Draft work plan

Line Ministries 
(Technical level)

Ministry 1 Ministry 2 Ministry 3 Ministry 4
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- Information and awareness raising among the parliamentarians is needed.  

 

As the meeting was short, the ideas are still general and abstract and need further 

concretisation to be operational. 

Options for an engagement strategy 
The measures suggested should also address the current issues of cross-sectoral committees 

and built on the experiences of the REDD+ TWGs. The lack of permanence, continuity and 

adequate competence of committee members are mentioned by several interviewees. Cross-

ministerial committees are attended by new participants at every meeting, technical staff are 

not necessarily selected for technical meetings and those assigned to policy meetings are 

often not empowered to make policy decisions. 

The task is also to avoid counteracting the most dominant features of the present political 

system. The institutional structure and culture cannot be changed within a reasonable 

timeframe and with limited resources. Instead, the top-down and ‘silo-ed’ system could be 

used as a vehicle for change. I.e. the selective use of “good leadership” and the awareness of 

the weaknesses of the present system should be used to achieve the REDD+ objectives. The 

approach rests in the following key principles:   

- to involve the ministries and make REDD+ objectives attractive;  

- to work with, rather than against, the ‘silo-ed’ governance system;  

- to work long-term while at the same to achieve short term, concrete and recognisable 

results to energize the implementation process;  

 

From the outset, an objective of the ICA has been to identify individuals as entry points for 

the REDD+. While this has proved difficult for technical staff, several interviewees have 

stressed the need to engage ‘good’ civic leaders. In line with this need, it is important to, not 

only apply systemic measures, but also to find means to identity and engage top-level 

individuals. With the new government and new civilian ministers in power, there is a good 

chance that a leadership style toward more democratic than military governance will be 

promoted. An example mentioned during informal discussions is the minister of MoNREC and 

former rector of the Forest University. He has vast experience working with development 

projects and is known to be progressive and well respected. Keeping him informed on REDD+ 

would not only provide his guidance and support, but also make it possible for him to convince 

the top leader on putting environment and forestry high on the agenda.28 

A coherent and integrated approach 
The measures proposed below have three integrated parts that aims at ensuring  

- Commitment from top management 

- High quality expertise and guidance 

                                                      

28 A risk is that subordinates under the new Minister of MoNREC may hesitate to get into contact with the minister regularly enough to 
update him on REDD+ due to the major culture barriers and the existing procedure. In term of culture, it is the position that makes people 
feel the pressure to behave in a certain way. So even though the Minister may be an open-minded person and easy to get into contact with, 
the staff would still distant themselves and will not feel comfortable to approach him. 
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- Effective planning and implementation 

 

First, the REDD+ should be formally anchored through an MoU at the highest overarching 

level possible. This is to use the leverage of formal agreements and the strong belief in the 

power of higher levels in the institutional culture. Secondly, the concept of Expert Panel 

should be introduced to bridge the sectoral gaps, ensure commitment, and strengthen 

capacity within key agencies.  Engagement of key agencies should be done in a systemic 

manner, anchored into the government system and closely linked to the country's general 

development goals. Beside the lead Ministry, MoNREC, key ministries are Ministry of 

Agriculture, Irrigation and Livestock; Ministry of Electric Power and Energy; Ministry of 

Planning and Finance; and Ministry of Home Affairs. Lastly, a planning and financial 

mechanism should be installed for cross-sectoral planning and implementation.  

Memorandum of Understanding (MoU)  

To achieve formal commitment, the key ministries should together sign a multiple party MoU 

to agree explicitly and as concretely as possible on their contribution on REDD+ process. The 

MoU should be under the president's guidance and be supervised by the President’s Office in 

order to keep information available and updated throughout for all relevant stakeholders. 

The MoU should utilise the momentum and built on common ground already established 

through the commitment to the three main ‘umbrellas’: Green economy green growth, 

Climate Change policies and Rural Development policies. The MoU should also use the fact 

that Myanmar has already a stated commitment to handle priority drivers cutting across 

sectors including over exploitation of forest, land-use change including agriculture, 

infrastructure development, shifting cultivation and mining.29 

Cross-ministerial guidance and supervision of REDD+ at national level is needed as concluded 

in the Readiness Report. However, to make it possible, both a planning and financial 

mechanism for cross-ministerial work should be the foundation of the MoU (for further 

elaboration, see below). Lastly, the MoU will also establish the foundation and commitment 

for any institutional arrangement necessary for the REDD+ implementation. One such 

arrangement is the establishment of national and ministerial expert panels.  

Expert Panel 

The rationale for establishing expert panels is to create an identifiable catalyst for cross-

sectoral coordination, collaboration and feedback. The EPs should possess the power to 

influence policy through its strong expertise, reputation of members, and strong network 

within and possibly among sectors. It should have access to adequate information in order to 

identify gaps and inconsistences in cross-sectoral forest management. 

The awareness raising that follows in the wake of EP interaction is crucial to nurture cross-

sectoral collaboration. Sectors that are dependent on forest like agriculture, irrigation, water, 

fishery, tourism, energy and industry, need to be engaged. For example, the fishery sector 

has an interest to preserve mangrove forest for fish reproduction and likewise urban areas 

                                                      

29 Summary of country NSAP, UNREDD Programme, Asia Pacific  
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and agriculture need forest for sustainable water supply and irrigation. Experts from forest 

and key agencies can highlight the inter-dependence between sectors and find common 

pathway forward. In that sense, the EPs will constitute a strong base for formulating Policy 

and Measures (PaMs). The task is to point out that REDD+ PaMs will help agencies reach 

concrete goals within their sector.  

Nomination of members: Each Ministry nominates the Ministerial Expert Panel members (2-

3 person/ministry). The MEP would play role as an advisory body for the top management of 

the agency on the work terms linking their respective sector to the three main umbrella areas 

mentioned above. All ministry's EPs will be represented in a National Expert Panel (NEP) 

coordinated by MoNREC. 

The members of the Ministerial Expert Panels (MEP) are mainly senior experts with high 

personal and professional qualifications. They can be from within ministries, but at least one 

member should be from universities or research institutes. In that sense, MEPs resemble think 

tanks, yet with very specific tasks in relation to REDD+ comprising not only ‘thinkers’ but also 

‘doers’. The member should be nominated by each key ministry with clear selection criteria 

to guarantee that the panels attract senior and competent experts. This enables the MEP to 

acquire formal as well as informal influence; while at the same time achieve continuity.  

Funds should be made available for running the MEPs. There are different options, among 

which a financial mechanism for cross ministerial work, possibly from basket funds from 

international climate change, green growth supports, with a budget line to pay honorarium 

to the group members based on outputs. They should also be able to commission minor data 

collections/studies when needed.  

Each member is individually assigned to participate in the group based on detailed ToRs. To 

further enhance incentives to participate in the expert panel, the members should be offered 

high quality trainings, South-South exchange, attend international workshops and forums 

reaching international standard in topics such as REDD+, sustainable forest management, 

leadership, SDGs, EIA/SEA etc. The high incentives to participate would be mixed with well-

defined expected contributions of each participants (smaller task related to their expertise, 

writing minutes, minor reports etc). 

The task of the MEPs is, at a general level, already specified in the MoUs signed by the 

ministries. The specific tasks will be formulated by the MEPs. General tasks, as stated above, 

could be to feed information to the top management and policy-makers, to identify legal gaps 

and inconsistencies between sectors, to bring forest related issues higher on agendas. The 

three main policy ‘umbrellas’ can be utilised to identify concrete tasks for the MEPs.  

The National Expert Panel: MEPs should send permanent representatives to the REDD+ NEP 

convened by MoNREC. The NEP will provide enabling conditions for a shift in mind-set, from 

project-based approach to integrated and nationally led policy reform for forest protection 

and conservation. To allocate substantial funds directly to MEPs might be counterproductive 

in this respect. Instead, The NEP should command the major share of the funds allocated to 

the EPs forcing the MEPs to push their issues and agenda through the NEP to achieve funding 

and attention for their issues.  
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As we have identified limited capacity and knowledge/understanding on REDD+ as a barrier, 

it is important to provide training on REDD+ to the EP members. The UN-REDD could play a 

key role in supporting the EPs in training as well as experience sharing from other countries 

working on REDD+. The UN-REDD programme should also ensure that there is a close link 

between the EPs and the existing TWGs for REDD+ in term of inputs and consultation process. 

At least one or two member of each MEPs are invited to the relevant TWG meetings and there 

is a mechanism to share information to all other EP members after each meeting. The MEPs 

and the NEP should regularly report and feed information to the top-leaders of the ministries 

preferably through existing platforms. 

Planning and funding mechanism 

Another means to escape a project-based mind-set, is to elevate the REDD+ management 

structure above the line ministries. Therefore, the REDD+ Readiness Institutional Structure30 

should be revised. The MoNREC could play the key role as leading agency and MoPaF could 

be the key coordinating body to support MoNREC in planning and financing mechanism as it 

is mandated within the National Comprehensive Development Plan (NCDP). However, 

forestry is not among the ten top priorities within the NCDP. This might come as no surprise 

as the national plan mainly aims at rapid economic growth rather than long term sustainable 

development.  So cooperating with the MoPaF can be a window to accomplish a compelling 

and universally shared vision for REDD+ in Myanmar. However, both MoNREC and MoPaF are 

just at ministerial level like others, which raises the question of allocation of funds and 

responsibilities at higher level for better coordination. Therefore, the management structure 

might need to be elevated above ministerial level as to e.g. to the President’s Office or State 

Counsellor. 

The planning and financial mechanism can be guided by considering lessons learnt from an 

existing initiative in Myanmar namely the Poverty Reduction Fund. The most recent research 

by Asia Foundation pointed out that the previous government introduced a cross-sectoral 

poverty reduction grant using the so-called Poverty Development Fund at the Region and 

State level. The grant has created “an opportunity for both central and state/region 

stakeholders to work together to develop a sound, transparent and rule-based inter-

governmental fiscal system linking the central level with states and regions31”. Such a similar 

mechanism for cross-sectoral planning and budgeting may provide an opportunity for REDD+ 

preparation and implementation. 

Once agreed and approved, REDD+ strategies should be part of the annual plan within each 

agency among the key ministries identified above. Especially within MoNREC, it is worth 

considering a budget line for activities related to REDD+. This means that REDD+ can be 

considered as part of the main activities of the sector and integrated into the existing working 

circles of the ministries. For example, the watershed working circle or the reforestation 

working circle are both relevant to look into in order to find possible integration with REDD+ 

policies and measures.  

                                                      

30 UN-REDD Programme, 2013, Myanmar REDD+ Readiness Roadmap 
31 State and Region Government in Myanmar, Asia Foundation 2013 
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Risks and risk management 
The main risk is in the possibility and capability to convince the top leaders on the importance 

of forest conservation/REDD+ in relation to the other top ten existing priorities. It is 

particularly challenging because the key sectors identified as closely relate to drivers of 

deforestation and forest degradation have been selected as key contributors/factors for 

national economic growth. Therefore, REDD+ need attendance of top leaders to high-level 

REDD+ events at both regional and international levels. A special tailor-made study visit can 

be most suitable to a country with long and successful experiences working on REDD+ 

preparation and implementation. 

Considering the top-down, ‘silo’ed’ and military style organisational structure the proposed 

engagement strategy faces a number of risks.  

- Ministers might be reluctant to delegate tasks as envisaged in the outlines MoU. 

- The pervasive military hierarchy might not allow for the merit style governance 

suggested in the EP model.  

- Staff might be reluctant to participate in information sharing necessary for the EPs to 

work properly 

- The current context of high staff mobility might hinder permanence and continuity for 

the Eps to work properly. 

- The lack of knowledge on REDD+ may hinder the capacity of technical staff under each 

agency to come with good suggestions on a join-plan for ministries to implement 

together. 

- Ministries easily falls back on project style and ‘silo’ed’ planning and budgeting 

mechanisms for their own convenience and control. 

 

At this stage, risk management is rather elusive, but some concerns can be emphasised 

- Several interviewees mention or indirectly indicates the importance of including and 

‘educating’ the top management within each ministry.  

- Alll events that in different ways will bring attention to REDD+ and forest issues will 

catalyse the above mentioned initiatives. 

- The REDD+ approach the top leaders (Ministers) and/or their advisors regularly for 

updating and feeding in information and knowledge.  

- Target the committee at highest level for promoting REDD+ (like the committee to 

steer the NLDs economic policy lead by the MoPaF).  

- Promote building civilian institutions to promote innovative ideas within the agencies, 

encourage the educated staff with strong technical background  

- REDD+ training for not only those well-educated staff but also the senior/policy 

making level 
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Annex  
National, state and regional government organisation 

Source: Nixon, H. et al, 2013, ‘State and Region Governments in Myanmar,’ MDRI-CESD and Asia Foundation 


