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ARTICLE

The manner in which the process of envi-
ronmental degradation is conceptualised
and its origins explained have obvious
critical implications for the nature of the
policy recommendations which will be
put forward. Behind this general obser-
vation nestle a wide range of intercon-
nected issues including the following: the
relative importance accorded external
and internal factors in their contribution
to environmental degradation, which in
fact is just one facet of the more general
question of the conceptualisation of envi-
ronmental questions with regard to the
debates concerning economic growth
and development; the question of the role
of the state in the development process
and more generally the public versus pri-
vate debate. Finally, this subject raises
the question of the interplay between for-
eign and internal actors in the process of
drawing up environmental and develop-
ment policy — the whole issue of the reap-
propriation as opposed to the externalisa-
tion of the policy process.

While at first glance these broad inter-
related questions may seem rather theo-
retical, in fact they may be shown to be
extremely practical and urgent when
related to specific contemporary set-
tings. This study is based on the exam-
ple of Guinean environmental policies
in the mining sector. It will examine
the implications of alternative concep-
tualisations of the role of the state in
the environmental policy process as re-
vealed through the analysis of different
planning documents.

An impressive number of studies have
been undertaken on the environmental
impacts of the bauxite—alumina—alumini-
um industry in various countries (Brazil,
Jamaica, Australia and Canada, to men-
tion just these) but apparently not in
Guinea. This is significant for two rea-
sons. First, because the environmental
impacts of this mining industry are con-
siderable and second, because the baux-
ite-alumina sector has been by far the
country’s leading sector for the last thir-
ty-five years.

Table 1 briefly summarises the baux-
ite, alumina, aluminium production proc-
ess.

According to the study on the Brazil-
ian industry from which this table is
drawn, the main environmental problems
associated with bauxite mining are relat-
ed to the rehabilitation of mined-out are-
as and the disposal of tailings. Emissions
of dust consisting of clay and bauxite
particles from dryers’ chimneys can also
pose problems. In alumina production,
the disposal of bauxite residue saturated
with caustic soda (“red mud”) is the main
problem, although the emissions to the
atmosphere of gases and particles from
boilers, calcination furnaces and bauxite
dryers may also be important. As we
shall see, the emissions from the produc-
tion of bauxite and alumina affect the
soil, the air and the water. Although alu-
minium smelting is not undertaken in
Guinea, it is useful to note that the emis-
sions of fluorides from reduction cells
and gases, smoke and steam resulting
from pitch distillation are considered
most important. Finally, in aluminium
fabrication, emissions of gases and parti-
cles from smelting and re-heating of fur-
naces pose the largest problems.?

Bauxite and alumina production have
been of critical importance to the post-in-
dependence Guinean economy. In fact,
activities had already begun at several
sites during the colonial period and, as is
often overlooked, Pechiney’s important
activities were to continue even after
President Sékou Touré’s radical break
with the French metropolitan power with
the referendum of September 28, 1958.
During the first Republic (1958-1984),
three main sites were in operation, two of
which produced and exported bauxite,
and one alumina.’

Mining at Fria was initiated in 1957 by
the French firm Pechiney Ugine. Produc-
tion of alumina at this site began in 1960
and reached 460 000 t in 1962 represent-
ing 58 per cent of the total value of Guin-
ean exports. By 1963 the site was being
operated by an international consortium,
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Fria Company (Frialco),* which signed
an agreement in February 1973 with the
Government that created a joint venture,
Friguia, in which the transnationals held
51 per cent of the shares and the Govern-
ment 49 per cent.

Although the joint venture was export-
ing over 600 000 t of alumina per year by
the late 1970s, the company’s output was
uneven. Nonetheless, the local process-
ing of bauxite to alumina at the Fria site
from the early 1960s represented an in-
teresting precedent, suggesting that one
must go beyond an analysis of the ab-
sence of the factors of production, or in-
terpretations of the ’political situation’
during Touré’s regime, as an explanation
for non-transformation.

Production only began at Boké, the
country’s largest site, in 1973 some ten
years after it had been agreed to form a
mixed-capital venture, the Compagnie
des Bauxites de Guinée, (CBG), in which
49 per cent of shares were held by the
Government and the remaining 51 per
cent by the international consortium
known as Halco Mining.®> But Touré soon
denounced the private firms for not re-
specting their agreement regarding local
processing, because all output was ex-
ported as raw bauxite and purchased in
proportions reflecting the shares of the
private partners. Moreover, in 1974 it
was announced that Alcan Aluminium
Ltd., one of the foreign partners, was pro-
ceeding with the transformation of baux-
ite from the Boké site, not locally, as stip-
ulated in the agreement signed with the
Government, but in Ireland.® The impor-
tance of the Boké site is illustrated by the
fact that by the end of the 1970s it was
producing close to 9 million tons of
bauxite annually, all of which was ex-
ported in an unprocessed state.

The third bauxite mine of importance,
that of Débélé in the Kindia region, was
operated jointly by the Soviet Union and
the Guinean Government. The agreement
signed in November 1969 created the Of-
fice des Bauxites de Kindia (OBK), 100
per cent owned by the state. The Soviet

Union constructed the mine and the rail-
way, and was to be reimbursed by receiv-
ing 50 per cent of the ore extracted. A
further 40 per cent was destined to the
USSR according to the clauses of a long-
term clearing agreement between the two
countries. Production began in 1974, and
exports of the raw mineral grew to be-
tween 2.7 and 3 Mt by 1990. Subsequent-
ly, in 1992 the firm was wound up, trans-
formed into a limited liability company
and renamed Société des Bauxites de
Kindia (SBK).

If in the 1960s and 1970s Guinean
mining policies had emphasised local
transformation as a means to access to a
greater share of earnings from this sector,
this objective weakened during the next
decade. The central policy thrust became
the maintenance of a minimum level of

revenue through the imposition of taxes
on the export of bauxite and alumina.
Here again, as suggested by the price ne-
gotiations of 1985-87, the results by the
end of the 1980s were to prove disap-
pointing, illustrating Guinea’s asymmet-
rical integration into the highly oligopo-
listic structure of the international alu-
minium industry.”

From an economic standpoint, in spite
of the country’s enormous and potential-
ly diversified wealth in mineral deposits®:
agriculture and hydro-electric power, by
the end of the Sékou Touré period, Guin-
ea remained extremely dependent on the
bauxite-alumina sector which contribut-
ed at that time an estimated 25 per cent of
GDP, 95 per cent of exports and 79 per
cent of tax revenue.? Moreover, by the
time of Touré’s death in 1984, the coun-

Table 1. The bauxite, alumina, aluminium production process.

Processes and inputs
De-bushing, removal of overburden

Washing, cycloning and filtering/drying

Drying of wet bauxite

Digesting, thickening, washing, precipitation

Inputs per ton of aluminald:

° 2.3 tons bauxite

* 95 kg caustic soda

* 92 kg fuel oil

* 800 kWh electric power

Reduction of alumina in electrolytic cells

Casting of ingot
Inputs per ton of aluminiumiJ:

* 1.93 tons alumina

* 370 kg coke

* 15 to 30 kg fluorides

° 116 kg pitch

* 15 MWh electric power

Hot and cold rolling (sheets and foils)

Activity Product
Mining Bauxite
Mining
Refining Alumina
of bauxite Crushing
Calcination
Reduction Primary
and smelting aluminium
Fabrication Fabricated
products

Extrusion (extruded products)

Rod and cables production
Foundry (castings)
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try’s general economic situation was ex-
tremely difficult. The infrastructure was
worn down, mining activities enclaved,
agricultural production had deteriorated,
industries were poorly equipped and op-
erating under capacity, the public sector
was overstaffed and the system of educa-
tion was unsuited to the needs of the
country. In addition, the local currency
had lost much of its value, and an esti-
mated half of internal trade took place
outside the formal market. Above all, a
heavy burden of official debt (1,200
MUSD) and arrears (200 MUSD) had
been amassed which together represent-
ed approximately the value of the coun-
try’s gross domestic product.'®In a word,
in spite of its enormous potential, the
mining sector had been unable to fore-
stall the process of indebtedness and the
country was in desperate need for foreign
exchange in order to undertake its pro-
gramme of reform.

It was this context which provides the
background for the introduction of the
structural adjustment measures, resulting
process of liberalisation and state with-
drawal implemented by the government
of President Lansana Conté. In turn, the

orientation of these reforms was to be of
critical importance for the nature of the
new policies put forward in the area of
environmental protection.

The Second Republic’s environmental
legislation was to be guided by a series of
studies which underlined the urgency,
the constraints and possibility of durable
management of Guinean natural resourc-
es and of the environment more general-
ly. Most central among the measures in-
troduced was the Environmental Code of
1987 which was accompanied and subse-
quently completed by numerous decrees
and codes.!!

Preparation for the country’s first Plan
National d’Action Environnementale
(PNAE) completed in December 1993,
revealed the weaknesses of existing leg-
islation which up to that time had dealt
essentially with agriculture and forestry.
The following initiatives were consid-
ered to have been particularly important
in making the government aware of the
situation and alerting it to the urgency,
the constraints and opportunities in the
area of sustainable management of Guin-
ean natural resources and the environ-
ment more generally:
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Bauxite mines and alumina industy in
Guinea 1993.

e Schéma National d’Aménagement du

Territoire (SNAT)

e Lettre de Politique de Développement

Agricole (LPDA)

e Plan d’ Action Forestier Guinéen (PAFG)
e Programme d’Assainissement de 1’En-
vironnement Urbain de Conakry (PA-

DEULAC)

* Projet d’ Aménagement Intégré du Mas-
sif du Fouta Djallon
* Projet des Hauts Bassins Versants du

Niger
* Projet de Gestion des Resssources Ru-

rales (PGRR)!2
With respect to the mining sector, the
1993 PNAE raised the challenge of the
costs and benefits of developing this
critical area of activity, as one of the
principal issues in environmental man-
agement. Guinea, the document noted,
is fortunate to have good mining poten-
tial. However, continued the 1993
PNEA: “the country’s landscape is
scarred by large open cuts left by open-
pit mining from which wastes are not
sufficiently controlled and where the
surfaces which have already been
mined are not always been rehabilitat-
ed.”13

The challenge was defined as follows:
”How can Guinea develop into a first rate
mining operator capable of exploiting its
potential, while at the same time taking
into account the protection of its envi-
ronment?”!4 This challenge which was
in fact dealt with extensively in the
1993 PNAE, was to be particularly
acute because of the growing con-
straints on the country’s leading eco-
nomic sector.

Further to the 1985-87 price negoti-
ations which abolished the Guinean
bauxite levy, an agreement was signed
for the period 1988-91 introducing a
floating tax that would reflect the price
movements of aluminium on the inter-
national market.!> The new taxation
agreements provided for a greater shar-
ing of risks and benefits for the Gov-
ernment vis-a-vis its foreign partner
shareholders. Taxes were to increase
during upswings in the global demand
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for aluminium but to decrease when
prices for these products declined.

As a result, the Guinean economy
found itself more exposed to fluctua-
tions in the international aluminium
market. At the same time, the new ar-
rangements in the case of CBG trans-
lated into a reduction of tax payments
in the medium term. This was not
merely as a result of aluminium price
projections, which various studies sug-
gested would remain flat, but because
of ”a peculiarity in the formula which
gives decreasing allowances for costs
as time goes on.” As a World Bank re-
port on Guinea went on to explain:
”The result of this is that real tax reve-
nues will decline under a wide range of
assumptions about the future alumini-
um price movement.”16

In another document, a World Bank
study projected: ”if current pricing and
tax arrangements are maintained, Gov-
ernment revenues from CBG operations
are projected to decline again in real
terms by 25-30 per cent during the
1990s, while CBG’s annual production
will likely increase to 12 million tonnes.
The instability and decline in the Gov-
ernment’s revenue flow from mining tax-
ation will likely be considerable during
the 1990s.” 17

Subsequently, World Bank estimates
suggested that in fact Guinean export re-
ceipts from mining which include those
from gold and diamonds but of which
those from bauxite and alumina are by far
the most important, had dropped by 35
per cent between 1990 and 1993, with a
decline in government revenue from the
mining sector of nearly 40 per cent.!®

My own calculations reveal a decline
in the contribution of mining revenue to
the Government’s fiscal receipts from
61.2 per cent in 1991 to 29.4 per cent in
1995, with an estimate of 26.8 per cent in
1996.1° Moreover, these figures suggest
that over the period 1990-1994, there oc-
curred a drop in the value of Guinean
bauxite exports from 447 to 272 MUSD,
and for alumina exports from 166 to 103
MUSD. It may also be shown that the

contribution of mining revenues as a per
cent of total Government revenue
dropped from 73.7 per cent to 46.1 per
cent between 1986 and 1991 and to as
low as 20.2 per cent in 1995. The estimat-
ed projection for 1996 was 19 per cent.
Finally, as may also be shown, the contri-
bution of mining receipts as a per cent of
GDP dropped from 11.1 to 7.9 per cent
between 1986 and 1991 to reach 3.0 per
cent in 199520

It should be recalled that these de-
clines took place in the context of the
increase of production and the im-
provement of the competitiveness of
Friguia as of 1989, when exports in-
creased to 60000000 t annually, and in
the context of important investments in
CBG which permitted production to
reach 11.5 Mt in 1990-91, production
levels which were maintained and even
surpassed in following years. One
might justifiably have expected that
these two developments would have
compensated for SBK’s poor perform-
ance over the same period which, under
the circumstances, hardly seems a sat-
isfactory explanation for falling reve-
nues from this sector.

The dramatic decline of mineral re-
ceipts led to the introduction of a rescue
plan” characterised by the further liberal-
isation of legislation and regulations in
the Guinean mining sector and accompa-
nied by new incentives to attract foreign
investment notably to the country’s vital
mining sector. This was also the context
in which a new PNAE was put forward in
1994. The new document practically
omitted any discussion of the mining sec-
tor, just as the new Mining Code put for-
ward in 1995 had much less to say than
the preceding one about the environment.

In confronting the difficulty of encour-
aging environmental protection while
faced with the necessity of attempting to
stimulate economic growth through the
development of its rich mineral sector,
the Guinean Government was to face a
complex challenge but certainly not one
that is unique to this country. As K. An-
dersen points out:
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”Governments, regulators, and the cit-
izens of mining communities face the
challenge of designing and implementing
public policies which will achieve a sat-
isfactory balance between the total social
benefits which can be derived from min-
ing and the total social costs which arise
from the degradation of human health,
social stability, and the natural environ-
ment.”21

As the same author goes on to point
out in her discussion of the criteria of the
success in meeting the above challenge,
there are two guiding principles. First, at
a minimum, monitoring inspection and
some system of enforcement will be nec-
essary to ensure that the polluter pays.
Second, there should be no intergenera-
tional transfer of the costs, social or pri-
vate, associated with the mine. As An-
dersen continues: ”...this is ultimately a
political decision which will, again, re-
quire the judgement and wisdom on the
part of designated leaders.” 22

What is unique in the Guinean experi-
ence with environmental policies in the
mining sector, is not only the country’s
particularly asymmetrical form of inte-
gration into the globalised aluminium in-
dustry, but also the fact that this experi-
ence has taken place in the context of
structural adjustment measures concep-
tualised for the most part, outside the
country. These measures have been in-
troduced since 1985 with the objective of
stabilising the country’s finances and re-
forming the economy by addressing in-
ternal factors to the almost total neglect
of external constraints.?> Consequently,
the emphasis on domestic factors has
meant increasingly heavy reliance on
policies of deregulation, liberalisation,
privatisation and state withdrawal. Over
the adjustment period since 1985, this
process has led to a reconceptualisation
and reshaping of the functions of the state
in general and to environmental policies
in particular. Moreover, since 1994, there
appears to have taken place as well, a
gradual externalisation of the planning
process concerning natural resource poli-
cy. This raises two questions. Given the
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advanced nature of the process of state
withdrawal from the developmental
process and the growing influence of ex-
ternal forces and actors in the articulation
of Guinean economic and environmental
strategies:

1. In the present geo-political context, is
Guinea in a position to assume the po-
litical decisions which, as suggested
above, are a condition for reconciling
economic development and environ-
mental protection?

2. Is not the reappropriation of the con-
ceptualisation and planning process
over natural resource management a
necessary political condition for long-
term economic and social develop-
ment and political stability?

While I do not pretend to propose an-
swers to these questions, because of their
importance, it seems useful to bring to-
gether elements which contribute to our
understanding of the issues which they
raise. To this end, by contrasting two key
instruments of environmental legislation
as they relate to the mining sector, the
1993 PNAE and that of 1994, the remain-
der of the article seeks to illustrate how
different conceptualisations of the role of
the state in the area of environmental pro-
tection in the mining sector lead to quite
different policy implications.

The 1993 National Action
Environmental Plan
The process of drawing up a Guinean
National Action Environmental Plan be-
gan in 1989 and emerged in the context
of the World Bank’s initiative taken in
1987, encouraging such plans as a means
to ensure that the impulse for environ-
mental policy be nationally rather than
foreign driven. 2

In Guinea it was recognised that the
approach to environmental management
must be multi-sectoral. Consequently, at
its first meeting in June 1989, the Conseil
de I’Environnement which had been cre-
ated to advise the ministry in 1987 in this
area, recommended the creation of four
commissions:

38

* Commission de la conservation et de la
préservation de I’environnement;

» Commission de la lutte contre les pollu-
tions et les nuisances;

e Commission de I’environnement et du
développement;

e Commission de l’information et de

I’éducation environnementale. 25
Furthermore, and as revealed by the
creation of the third Commission, in
the Guinean PAE there was a clear de-
sire to conceptualise environmental
strategies within the broader context of
macro-economic policies and a more
global concept of development. The
multisectoral perspective and emphasis
on development that characterised the
approach at the end of the 1980s and
the very beginning of the 1990s, are il-
lustrated by the association during this
period, of environmental questions
within a Ministry which also had the
responsibility for natural resources and
energy. Finally, the process of drawing
up the PAE was seen not only as a tech-
nical exercise but as participatory proc-
ess which was to have a mobilising and
educational effect.

Among the important preparatory
stages to the 1993 Plan and reflecting the
developmental orientation of thinking at
that time, one may cite the 1990 report:
“Environnement et Ressources Na-
turelles. Cadre juridique et institutionnel
pour un développement durable”, which
the subsequent 1993 documents suggests
was to be the cornerstone to the PNAE
(Pconstitue la piece maitresse du
PNAE”).26

While it is beyond the scope of this pa-
per to do a complete analysis of the 1993
Plan National d’Action pour I’Environn-
ment which is over 300 pages long, sev-
eral of its characteristics seem particular-
ly noteworthy.

Most fundamental is the fact that the
1993 PNAE was based on the premise
that the protection of the environment
and the nature of the pattern of develop-
ment were intimately linked, a point to
which we shall return.

As noted earlier, with regard to mining
the document notes that the country has
important potential is this area, but that
the landscape is marred by vast scars left
by open-pit mines from which wastes are
insufficiently controlled. Moreover, are-
as which have already been exploited are
not rehabilitated. The Plan provides as
much information as is available to docu-
ment the impact of mining and draws at-
tention, as we have seen, to the need for
much more complete information.

With regard to the conceptualisation of
environmental policy, the section on
”Global strategies for the management of
natural resources” contains a sub-section
(C. III pp. 97-98-99) which deals with
”Popular participation in conservation”,
which explicitly links the protection of
the environment and the nature of devel-
opment strategies:

”The problem of the conservation of
resources is narrowly associated with the
implementation of an alternative eco-
nomic strategy which favours rural peo-
ple”.?7

The Plan goes on in a subsection on the
”Struggle against poverty”, 28 to explicitly
set out the links between environmental
policy, sustainable development and the re-
duction of poverty. An effective strategy
aimed at simultaneously resolving the
problems of poverty and those of the envi-
ronment, continues the document, must not
only be based on the improvement of pro-
duction and the social conditions of the
population, decentralisation and local par-
ticipation, but also on a process of democ-
ratisation with the support of a competent
and conscientious administration.

Before considering the 1993 Plan’s
recommendations for an environmental
strategy in the mining sector, and more
generally, its conceptualisation of the
role to be played by the public sector in
this regard, it is interesting to note that
the section dealing with the management
of resources in the mining sector, "Ges-
tion des Ressources Mini€res” has some-
how been omitted from the section where
one would have expected it. 2°
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The recommendations put forward by
the 1993 PNAE are of two types: incen-
tives for environmental protection and
prevention of negative impacts. 0

Concerning the incentives, it is pro-
posed that mining interests should:

a) elaborate plans to rehabilitate operated
sites;

b) undertake the supervision of the quali-
ty of water which has been treated;

c) collect and dispose of household
wastes;

d) see to the hygiene, the living condi-
tions and security of workers

The preventive measures it is suggested,

should include:

a) impact studies which will supply the
technical information needed for re-
flection and discussion;

b) the reinforcement of institutional
structures including the Direction Na-
tionale de I’Environnement, le Conseil
National de I’Environnement, and leg-
islation (codes and other texts);

¢) training, information and education so
as to permit the integration of environ-
mental questions into the decision-
making process.

With regard to the institutional context,
the Plan goes on to call for a series of re-
forms.’! These include the attachment of
the Conseil National de I’Environne-
ment, (CNE) to a political entity at the
highest hierarchical level, the creation of
departmental units of the CNE, and final-
ly the restructuring of the territorial or-
ganisation of the environmental services,
which should be granted additional hu-
man and material support.

What becomes quite apparent is the
recognition by the 1993 Plan that the car-
rying out of these recommendations will
depend on political support at a high lev-
el.

In this regard, the Plan is explicit:
“There needs to be an independent civil
body staffed by highly trained cadres
who have the necessary financial and
technical backing, as well as political
support at a sufficiently high level. This
body must have a mandate to carry out

research and reflection with a view of re-
inforcing national institutions and pos-
sess knowledge of local operations so as
to be in a position to act as adviser to the
ministries concerning the financial and
technical management of projects.”32

(My translation).

The 1993 PNAE presents very con-
crete recommendations concerning prior-
ity actions in the short and medium term.
Of the 20 proposals, several concern the
need for information. For example it is
recommended: 3
e to undertake an inventory and an evalu-

ation of natural resources and establish

a data base in this area;

e to undertake the planning and manage-
ment of water resources at a regional
level and most particularly with regard
to river basins;

e to establish laws and regulations in this
area;

* to undertake measures to stop the degra-
dation and permit the national use of
available resources by seeing to their
conservation and renewal where nec-
essary;

° to initiate measures concerning water
purification thus permitting a decrease
of water pollution; the treatment of
Conakry’s water and that of the large
cities of the interior; the surveillance
of the waters of the Konkouré river
starting from Fria; the stricter control
of sea ships and the stricter control of
water pollution caused by industry. 34
Within this framework, continues the
Plan, legislation concerning the quali-
ty of air will be of major importance.

With regard to information, an entire

chapter (VII) deals with information sys-

tems concerning the environment, outlin-
ing existing projects and proposing new
initiatives. With regard to mining, this
section outlines the various types of in-
formation available from the Direction

Nationale des Mines and the Direction

Nationale de la Géologie. 35 Having not-

ed the lack of information, the Plan de-

scribes in specific terms in this chapter of

36 pages, projects which could collect
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and systematise information including
the creation of national norms adapted to
an inventory of Guinea’s natural resourc-
es for this purpose.*® Finally, a last sec-
tion sets out the nature of the institutional
framework which is seen as necessary in
order to carry out the 1993 PNAE. The
underlying principles explaining the
need for such a framework are reaffirmed
and the first of these reiterates the links
between rational management of the en-
vironment on the one hand, and social
and economic development, on the other.
In order to achieve this, the state, it is
specified, must recognise its fundamental
responsibility of ensuring coherence in
the use of resources by the different
agents of development:

”The renewable and non-renewable re-
sources of all the country represent es-
sential aspects of the environment. Their
development and rational management
are the guarantee of the sustainable eco-
nomic and social development of the na-
tion as a whole.

For the Republic of Guinea in particu-
lar, these preoccupations must become
the fundamental mission of the State in
order to ensure the coherent use of re-
sources within the different sectors of de-
velopment.”37 (My translation).

The need for political support as a con-
dition for carrying out strategies for the
management of natural resources and the
environment is reaffirmed in very strong
terms in the following pages. It is sug-
gested that there is need for a “strong
voice” in order to ensure intersectoral co-
ordination and management. The crea-
tion of intersectoral links is presented as
an indispensable condition in view of the
fact, continues the Plan, that environ-
mental concerns touch all sectors of hu-
man life and often entail conflicts of in-
terest.3® The Plan calls for the creation of
a co-ordinating entity at a much higher
level than the sectoral ministry of execu-
tion. Similarly, it is suggested that the
formulation of environmental policies
must take place at a much higher level
than that of the executing bodies in order
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to harmonise diverse and contradictory
interests.

The highly political nature of environ-
mental management is no where more
clearly set out than in the recommenda-
tion made by the Plan in favour of politi-
cal support at the highest echelons
through the creation of an interministeri-
al commission at the Cabinet level:

”Political support: In order to be ef-
fective, the management of the environ-
ment requires political support at a high
level on a national scale, as well as at
the level of the ”préfectures”, the com-
munes, the urban districts and commu-
nities of social development. Conse-
quently, whatever the form of institu-
tional mechanism adopted by the Gov-
ernment, it will be necessary to create a
high level (Cabinet) interministerial
commission which will have the re-
sponsibility of advising the institution
which is created or reinforced concern-
ing overall policies.” 3°

To conclude therefore, the conception
of environmental management contained
in the 1993 PNAE is one which sees en-
vironmental concerns intimately linked
with developmental strategies, whether
this concerns the analysis of the origin
and the nature of the environmental prob-
lems, or the proposed strategy to remedy
such problems. Furthermore, this analy-
sis of environmental questions led to the
recommendation of an interventionist
role for the public sector in the co-ordina-
tion and harmonisation of sectoral inter-
ests in order to ensure environmental
protection.

The 1994 National Action
Environmental Plan

The new PNAE was published in Sep-
tember 1994 not even a year after the re-
lease of the first PNAE of December
1993. In very important ways, the second
Plan was to represent a break with the
ideas contained in the first one.*’ One
noteworthy example is the explanation
which the 1994 document was to give for
the origins of environmental degradation.
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These were attributed to two main inter-

nal weaknesses:

1. The insufficient performance of the
agricultural system (extensive cultiva-
tion, erosion, etc.);

2. Habits which lead to the over-exploita-
tion of natural resources (the use of
fire to hunt, over-cutting of forests,
etc.).4!

This illustrates a central point which
has been dealt with more extensively by
J. Clapp: ” Much of the recent literature
on Africa’s environmental crisis today
focuses almost exclusively on internal di-
mensions, such as the self-perpetuating
cycle between environmental degrada-
tion and domestic policies, population
growth, and poverty.”*?

For reasons which we shall examine
below, the 1994 PNAE is very reserved
concerning the negative impacts of in-
dustry or mining on the environment and
consequently, the chief factor presented
as the agent of environmental degrada-
tion is demographic growth. In fact, the
chapter concerning the ”Objectives and
Strategies”, one may read: ” Durant les
trois dernieres décennies, la croissance
démographique a été a l'origine de la
quasi-totalité¢ des problemes environne-
mentaux.” 43 ("For the last three decades,
demographic growth has been at the ori-
gin of almost all environmental prob-
lems.” My translation.)

While population growth has certainly
placed pressure on the country’s resourc-
es, as has been pointed out elsewhere,
population pressure must be re-examined
in the context of a complex and dynamic
set of factors and not in isolation if last-
ing solutions are to be found. Interesting-
ly, the 1993 PNAE had argued that it was
difficult to show a direct link between an
increase in population size and growing
environmental degradation. In the 1994
document, such a perspective seems to
have been set aside because the analyses
concerning the environment appear to
have been subordinated to strategies fa-
vouring the pursuit of a particular notion
of economic growth. The objective of

linear, quantifiable growth (although
without specification as to growth of
what or for the benefit of whom), is put
forward as the paramount solution to all
other developmental objectives and
therefore, the positive contribution of ac-
tivities in the industrial and mining sec-
tors should not be questioned on the
grounds that they might cause pollution:

”Le méme constat est a faire pour
I’industrie et les mines, secteur auquel il
n’est pas question de renoncer sous pré-
texte de pollution.”**

As will be seen, what is proposed
therefore, is not a change in present pat-
terns of growth, but certain “corrective
measures” which are presented as recti-
fying past management errors. Before
developing the question of proposed
strategies, it is useful to note the manner
in which the 1994 PNAE presents indus-
trial pollution and more specifically that
from mining.

Two brief paragraphs are devoted to
this subject. In the first of these, having
referred to the dust from alumina produc-
tion at Friguia, discussion on the whole
subject is concluded rapidly by a state-
ment to the effect that after dust pollution
reached exceptionally high levels during
dry season in the 1980s, the problem of
emissions from Friguia has in large part
been resolved by a dust control system in
the company’s port loading activities.*>

This conclusion, although seriously
put in question by alternative sources
such as NorWatch?*S, is nevertheless very
much in line with the positive presenta-
tion of the mining sector contained in the
1994 PNAE, which suggests in its sum-
mary introduction concerning environ-
mental considerations, that the country is
blessed with exemplary development in
the mining sector (”un dévelopment min-
ier exemplaire™) .47

In contrast to the 1993 PNAE which
put forward a broad perspective in which
development and environment were pre-
sented as conceptually very much inter-
connected, in the 1994 document, rather
than involving socio-economic and polit
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ical dimensions, environmental protec-
tion is seen essentially as a technical
problem. Consequently, “The PNAE
must correct the management errors.”*8
Given the fact that the origins of envi-
ronmental problems are attributed essen-
tially to poverty and lack of economic
growth, the 1994 PNAE goes on to sug-
gest that the solutions lie on the one hand,
with technical progress, and on the other,
with economic liberalisation: “which
provides a real possibility for exchange
and access to factors of production and
market products, as well as lasting disen-
clavement.”* In the country’s move to-
wards greater economic liberalisation as
of 1985, the first priority according to
this document, has been the withdrawal
of the state from the productive sector.
Subsequently, continues the same
source, the reforms introduced in the eco-
nomic field have been carried further and
extended to the social sector where this
will involve: ”a desire to decentralise
choices and responsibilities for initia-
tives.”% In the absence of an overall de-
velopment plan, the general orientation
of state policy is summarised by the fol-
lowing objectives:
* sustained economic growth;
* a struggle against poverty and correct-
ing inequalities;
e the development of commercial capaci-
ty and diversification of exports;
e Jocal development and decentralised
planning;
e state disengagement;
e sustainable development.3!
As with economic development, the
PNAE 1994 proposes a minimalist and
managerialist view of the state in the
area of environmental policy. More
specifically, it is recommended in the
measures prescribed that it be private
operators who should intervene.3? The
role of the public sector is to orient, to
encourage and to stimulate partnership
agreements with entrepreneurs of the
private sector, as well as to draw up
regulations and to see to their imple-
mentation. The relevant texts are con-

sidered to have been promulgated, nota-
bly with the "Code sur la protection et la
mise en valeur de I’environnement” and
the Mining Code which calls for the reha-
bilitation of sites in order to renew with
their potential for agricultural production
or forestry.

According to the 1994 PNAE there-
fore, the necessary legislation exists.
What is lacking or the reason for the ab-
sence of implementation is seen a techni-
cal question: “des textes d’application
font encore défaut pour que cette législa-
tion soit appliquée.” Consequently, the
role of the state is seen as regulatory, one
of bringing in complementary legisla-
tion, ensuring that texts are compatible
and enforced. Little or nothing however,
is specified concerning conceptualising
national objectives, controlling the appli-
cation and carrying out of sanctions to
permit enforcement of legislation if nec-
essary.

Beyond a segmented view of the na-
ture of environmental problems which
are considered as distinct rather than as
an inseparable component of develop-
ment, environmental management ap-
pears to come down, in the last instance,
according to the 1994 PNAE, essentially
to a technical question of drawing up and
seeing to the application of rules which
are to be implemented by private opera-
tors. Consequently, in the environmental
strategy proposed by this document,
there are five large programmes, each
corresponding to a particular area of ac-
tivity or “target groups”: a rural pro-
gramme; an urban programme; a coastal
and maritime programme; a cultural and
societal programme; a programme in
support of the public services in charge
of the environment.>* In Chapter 3 of the
1994 PNAE, which describes the specific
programmes which make up the Plan,
there is no mention made of the industrial
and mining sectors. The one oblique ref-
erence to this area of activity is in itself
surprising for it is found in the pro-
gramme in support of public services re-
sponsible for the environment and notably,
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the Direction Nationale de I’Environne-
ment (DNE). One would have thought
that it was the role of the DNE to support
and implement the PNAE and not the re-
verse as suggested here. Moreover, the
reference contained here is not to an on-
going broad function of monitoring in-
dustrial impacts but to a much more lim-
ited role concerning the “Prevention of
major industrial risks.” 53 Here again the
responsibility of the public sector is de-
fined with reference to four general ob-
jectives: collecting information; moni-
toring the environment; legislation and
reglementation; and training of cadres.
No mention is made of the eventual need
for the public sector to enforce or to sanc-
tion if necessary. Moreover, accompany-
ing a rather minimalist and managerialist
view of the state, the 1994 PNAE con-
tains a particular notion of public partici-
pation. Target populations are to have the
role of facilitating the transmission of en-
vironmental messages. This suggests a
very top down notion of the exercise of
political power which depends more on
the passive integration of the population
to a predefined environmental strategy,
rather than their active role in the defini-
tion of the objectives of development
patterns into which environmental poli-
cies will necessarily have to be set. The rea-
sons for this are no doubt numerous and
complex. What seems fundamental and in
contrast to the 1993 PNAE are the follow-
ing two points:

1. Environmental policy in the 1994 docu-
ment is placed in the context of priori-
ty given to economic growth strategies
which present market forces as capa-
ble of resolving environmental prob-
lems on condition of the withdrawal of
the state. Consequently, this perspec-
tive presents the benefits from eco-
nomic growth as unquestionably supe-
rior to the social costs of environmen-
tal degradation. It is this framework
which helps account for the minimisa-
tion of negative impacts from mining
and industry which, as we have seen,
are in fact quite clearly very real.
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2. With the 1994 PNAE, the whole impe-
tus concerning the initiative for policy
formulation, monitoring, training and
producing information seems to have
moved from a situation of a least par-
tial national reappropriation as con-
ceptualised in the 1993 document, to a
situation very much more heavily de-
pendent of external initiatives, exper-
tise, financing and support.>®

This striking evolution in the history of

the key planning document concerning

Guinean natural resource policy raises a

number of contradictions which we shall

explore in the concluding section.

Conclusion

While a comparative analysis of two
planning documents may appear a rather
academic exercise, it has the merit of re-
vealing how different theoretical and ide-
ological perspectives give rise to alterna-
tive ways of conceptualising the links be-
tween the causes of environmental degra-
dation, the relations between develop-
mental and environmental strategies, the
disengagement of the state and different
policy proposals which result from these
different perspectives. In Guinea, the in-
creasing move towards economic liberal-
isation accompanied by measures of de-
regulation and privatisation as of the be-
ginning of the 1990s, appears to have
been accompanied by an increasingly
segmented approach to environmental is-
sues in which these questions were treat-
ed in abstraction of overall development
patterns. Simultaneously, there seems to
have occurred an increasing externalisa-
tion of the policy process in the area of
natural resources management in which
foreign technology, training and finance
are called upon to assume a more active
and even decisive role. Paralleling this
evolution, since the beginning of the
1990s, the responsibility for environmen-
tal issues was transferred from its initial
central place in the Ministry of Natural
Resources, Energy and the Environment,
created in March 1986, to an intermedi-
ate position when the former Ministry
was split at the end of 1994 into the Min-
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istry of Energy and the Environment on
the one hand, and the Ministry of Mines
and Geology on the other. At the end of
1996, in the context of the further liberal-
isation of the economy described above,
the environmental portfolio was moved
once again so that it is now no longer
with either Mines, Energy or Natural Re-
sources but the responsibility of the Min-
istry of Public Works.

In this context, the planning principle
for environmental policies put forward
by the 1994 PNAE is that this document
should serve merely as a vehicle for inte-
grating a number of sectorial plans (For-
estry, Equipment in Conakry, Urban En-
vironment of Conakry, etc.) rather than
providing a directive thrust for a more
developmental approach in which envi-
ronmental preoccupations are placed at
the heart of development strategies as
had been attempted in the 1993 PNAE.

In keeping with the call for the with-
drawal of the state accompanying greater
liberalisation present in the 1994 PNAE,
emphasis is placed on the decentralisa-
tion of the environmental planning proc-
ess, initiatives and operators. In the ab-
sence of consideration of external factors
and pressures which, in alternative ap-
proaches, are seen to interact with inter-
nal factors to contribute to environmental
degradation, priority is given in the 1994
document to building awareness in the
rural areas, with the expectation that the
best results will be achieved through the
initiatives of local village communities.
As for urban communities, beyond build-
ing awareness, it is suggested that it is by
favouring the use of local budgets that
results will best be achieved, illustrating
the PNAE’s sectoral approach which fo-
cuses on each identified internal target
group but in the absence of national
norms, financial support or eventual
means of enforcement.

In keeping with the recent recommen-
dations put forward by the Bretton
Woods Institutions to the effect that
Guinea must do more to attract private
investment, what is particularly notewor-
thy is the lack of consideration given to

the negative environmental impacts in
the industrial and mining sector, and the
assumption that any difficulty in these ar-
eas should and can be righted by the pri-
vate operators concerned, through en-
couragement rather than constraints.

As in the case of more long term eco-
nomic development, in view of the con-
siderable leverage which the Bretton
Woods Institutions and other bilateral fi-
nancial agencies have come to exercise
over the Guinean economy, current ap-
proaches and notably policies of state
withdrawal and deregulation may very
well have equally long-term critical im-
plications for natural resource manage-
ment. As T. Biersteker has pointed out
with regard to more global development
concerns:

”Until the Bank and the Fund begin
to analyse the ways in which external
conditions interact with specific eco-
nomic reform measures, the severity of
the debt crisis and the ’consensus’ it
has generated could be used simply to
redirect state intervention in the econo-
my without regard for its developmen-
tal consequences (a point some offi-
cials in the World Bank and the IMF
are beginning to realise).”>’

Paradoxically, the need for a more ef-
fective role of the state in Guinean envi-
ronmental protection has been reaffirmed
on numerous occasions in the past. In
1991, concerning the conditions neces-
sary to implement the Biodiversity Ac-
tion Plan, one report called for the rein-
forcement of the state’s capacity and effi-
ciency. In this regard, although the Con-
seil National de I’Environnement (CNE)
was created in 1987, it only held its first
meeting in 1989. Unfortunately, and for
reasons which the Biodiversity Plan
chose not to develop, the CNE had not
been very operational. Nonetheless, con-
tinued the same Plan: "the need for such a
Council, if possible under the responsi-
bility of the highest governmental au-
thorities, is increasingly imperative and it
would be eminently advisable that meas-
ures be taken to permit this as soon as
possible.”38
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As noted, the need for political support
in order to ensure the respect of environ-
mental norms and regulations was a cen-
tral and repeated preoccupation of the
1993 PNAE. In stark contrast to this,
throughout the 1994 PNAE, there is the
assumption that the withdrawal of the
state is a necessary condition in order to
meet economic objectives>® to which en-
vironmental objectives are explicitly
subordinated. Of the numerous issues
which such a position raises, perhaps the
most important is the difficulty of seeing
how long-term sustainable growth will
be assured in the absence of environmen-
tal protection. This is particularly true in
the absence of the reappropriation of the
policy process, whether concerning eco-
nomic growth or environmental protec-
tion which recent experiences suggest is
not what is happening.

As is well known, the strategy in fa-
vour of opening the economy further as
proposed by the 1995 Mining Code is
based on the argument that openness will
encourage vigorous competitive markets
in which prices rather than social policies
will drive the behaviour of firms and fac-
tors of production they employ and so
provide an optimal allocation of resourc-
es. Realistic sustainable environmental
outcomes, continues this mode of reason-
ing, are most likely to be achieved by pri-
vately owned companies acting in re-
sponse to the pressures of the free mar-
ket. However, as K. Andersen suggests,
it is not sure why this “best environmen-
tal practice” works. In other words, self-
regulating markets may well depend on
quite specific circumstances. Among
those proposed, it would seem that the
most important would be intense public
scrutiny and highly competitive markets,
notably in countries which have deposits
sufficient in size and grade to attract mul-
tinationals. The same author continues:

”The primary challenges for the gov-
ernment, and its regulators, will be to
negotiate financial terms and agree-
ments which capture a sufficient share
of the rent; to have regulations in place
which are fair, appropriate, and con-

sistent; and, if necessary, to have the
capacity to enforce agreements and
compliance with environmental regula-
tions.”®0

If developments in the Guinean min-
ing sector since the late 1980s and early
1990s reveal one thing it is the country’s
difficulty in meeting this primary chal-
lenge — negotiating financial terms con-
cerning the conditions of extraction of its
key resources, bauxite and alumina, in
order to maintain minimally stable, rath-
er than declining export receipts and gov-
ernment revenue from this critical sector.
Moreover, in the absence of intense pub-
lic scrutiny and in the presence of an in-
dustrial sector characterised by oligopo-
ly, it is difficult to see how openness, ac-
companied by state withdrawal, could be
claimed to contribute to guaranteeing
vigorous competitive markets.

As in the case of poverty reduction, so
for environmental protection, appropri-
ate policies depend on developmental
strategies which ensure the capacity of
the state not only to legislate and regu-
late, but also to negotiate effectively, to
enforce and redistribute and above all, to
“make visible a strong and unified politi-
cal will.” ¢!

In the absence of public scrutiny, com-
petitive markets or such a capacity for
state intervention, present conceptualisa-
tion of Guinean economic growth strate-
gies may well have unfortunate, cumula-
tive and perverse consequences in that
they contribute to endangering natural re-
source endowments, increasing poverty,
and hence compromising more sustaina-
ble patterns of social and economic de-
velopment.
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