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tourism concession approval stages3 and to sharing of benefits, mainly through sharing of parks and 
reserves revenues4

 

.    

When institutionally interacting with other stakeholders, formal representatives of local communities 
include official community authorities5, management committees6, local management councils7 and 
community legal entities. In Mozambique these tend to take the form of a civil association which has to 
be incorporated, registered, licensed and enrolled as a private commercial company since it will develop 
commercial / business activities in parallel with its social objectives. This can also take the form of 
farming (e.g livestock cooperatives)8

 

. 

In some cases, communities organised in legal entities are granted a special license that allows them to 
seek for a private sector partner to develop a tourism project where the community has already invested. 
This can be with international support in some cases, and in other instances, they are granted 
concessionaire’s type rights over a larger area and requiring private capital investment (community co-
ownership with the State)9

 

.  

In Mozambique concessions have been leased to community associations, with and sub-grant rights to 
form commercial partnerships. An example is the association Ahi Zameni Chemucane, which holds the 
Chemucane concession in MSR. 

 

vii) Recommendations 
                                                      
3 Land legislation, and Tourism Licensing legislation – Decree 18/2007 and Time Sharing regime 
approved by Decree 39/2007  

4 Sharing of PA revenues legislation 
5 In terms of Decree 15/2000, which creates the legal concept of official community authorities. 
6 Forestry and Wildlife legislation.  
7 Sharing of PA revenues legislation - Ministerial Diploma 93/2005, Decree 15/2009 and Ministerial 
Diploma 66/2010.  
8 Community Legal Entities legislation – Associations - Law 8/91 and Regulation approved by Decree 
37/2000, and Cooperatives Law 8/2005 and Regulation approved by Decree Law 2/2006 and model 
statutes approved by Ministerial Diploma 155/2006 
9 WWF, 2009 
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A series of recommendations have been formulated to address some of the challenges faced in 
concessions processes in Mozambique. These are outlined in the table below.  

 

Table 1: Challenges and recommendations for concessions in Mozambican protected areas 
Challenges with concessions 

models  
Recommendations 

Different protected areas have different 
systems and rules for procuring and 
contracting investors in tourism 
concessions 

Develop clear guidance for suitable concessions models 
and frameworks to avoid ‘re-inventing the wheel’. 

There are no standard concession regimes 
or contracts 

Establish templates and examples of concession contracts. 

There are different levels of capacity and 
understanding of the legal and concessions 
development processes in different 
government departments and sometimes 
even the same Ministry 

Training and capacity building for government staff and 
departments. 

Dissemination of this report and concessions manual. 

Speaking, communicating and preparing 
documents in a foreign language will cause 
delays and misunderstandings 

Availability of documentation in Portuguese and English 

Personnel who speak both languages.  

Challenges with concessions 
processes 

Recommendations 

Transaction costs can be high when 
developing partnerships with local rural 
communities, as they will probably have 
very low capacity and understanding of the 
tourism industry 

Provide linkages to NGOs and other technical advisory 
bodies who can support processes with communities 

Basic education and tourism awareness for all. 

Unclear or not precise scope of  the bid 
and contract  

Clear bidding documents and contracts, which include all 
necessary information. 

Weak coordination between different 
government ministries and departments, 
which lead to slow and inconsistent 
concession processes.  

Steering committees responsible for concessions 
procurement and management, including representatives of 
relevant bodies. 

Training and capacity building for government staff on 
concessions.  

Weak governance of rules and processes. Written agreement to adhere to agreed concessions 
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Sometimes they are adapted or de-railed 
once launched, and should not be 
manipulated for political purposes10

processes.  

.  

Some sites are offered for tender which are 
not yet clear, or free of external risks11

Only offer sites for tender that are clear.  
 

Liaison with provincial government to clear land.  

Insufficient data (e.g. lack of management 
plans, or market information) 

Management plans, feasibility studies and site 
assessments undertaken prior to concessions tender 
processes.  

Product appropriateness Market assessments of products. 

Access to finance Available information on financial mechanisms and 
resources. 

Slow public sector action  Regulations on timeframes for deliverables and regulations 
processes, and enforcement.  

Business plan incomplete or insufficient Guidance to investors on requirements for business plans, 
including template contents and examples.  

Insufficient infrastructure in the PA Budgets and plans for appropriate infrastructure 
development, and allocation of resources to implement 
them.  

Lack of clarity on EIA requirements  Legal clarity on EIA levels required in protected areas and 
buffer zones, within tender prospectuses and background 
information. 

Public officials using or disclosing 
confidential or project related information 
without PS acceptance. 

Always require that submission of any documents is 
officially confirmed (stamp, signature and date). 

 Lack of transparency and political 
interference when granting the 
contract/choosing the selected bidder 

Request written clarifications and confirmations during the 
process. 

Challenges on concessions 
management 

Recommendations 

                                                      
10 IFC, 2012 
11 IFC, 2012 
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Language barriers (English-Portuguese) Documentation available in both languages. 

Personnel who are bi-lingual 

Bureaucratic procedures Simplification of processes 

Clarification of processes, requirements and timeframes.  

Poorly drafted concession agreements Use of templates and examples to ensure adequate 
clauses included. 

Sound negotiation techniques between signatories. 

Ensure good understanding of concession agreements by 
all signatories.  

The people involved in negotiating the 
concession agreement are not the same as 
those given responsibility for managing it 

Ensure continuity of personnel, and/or handover between 
people. 

Allow adequate time for new personnel to be up-skilled.  

Inadequate resources are assigned to 
concession agreement management 

Appropriate recruitment and allocation of human resources. 

Training and capacity building of staff.  

Poor institutional leadership and/or 
misunderstanding of the concession 
agreement 

Appropriate recruitment and allocation of human resources. 

Training and capacity building of staff. 

The institution team does not match the 
private party team in terms of skills or 
experience (or both) 

Appropriate recruitment and allocation of human resources. 

Training and capacity building of staff. 

The wrong people are put in place, leading 
to personality clashes or ineffective 
management 

Appropriate recruitment and allocation of human resources. 

Training and capacity building of staff. 

The context, complexities and 
dependencies of the concession 
agreement are not well understood 

Appropriate recruitment and allocation of human resources. 

Training and capacity building of staff. 

There is a failure to assess private party or 
institutional assumptions adequately 

Adequate due-diligence. 

Authorities or responsibilities relating to 
commercial decisions are not clear 

Clarification on roles and responsibilities during preparation 
period.  

A lack of independent reviews of the 
concession agreement management 
arrangements 

Allocation and nomination of independent reviewers (e.g. 
NGOs). 
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A focus on current arrangements rather 
than on what is possible or the potential for 
improvement 

Forward planning and scenario mapping. 

Wrong interpretation and enforcement of 
legal provisions by competent public 
officials, such as the understanding that 
activities within the 100m from high tide 
mark are completely forbidden.  

Disseminate applicable law. 

Training and capacity building of staff. 

A failure to monitor and manage institution 
risks. 

Integration of adequate monitoring and evaluation 
frameworks and personnel.  

Challenges on legal framework and 
regulations 

Recommendations 

PS perception of a complicated and 
incomplete legal framework 

Concessions Manual formally endorsed by MITUR. 

Lack of technical legal skills (drafting, 
interpreting, negotiating and enforcing) 

Appropriate recruitment and allocation of human resources 

Training and capacity building of staff. 

Disseminate applicable legislation.  

Guidance over tourism concessions development 
processes / implementation guidance. 

Compliance with PPP legislation Written confirmation from Council of Ministers (internal 
resolution). 

Regulation of PPP regime in the Conservation Law.  

Charging of contractual concession fees Regulation in the Conservation Law. 

One set of PA Tourism fee amounts for all 
PA 

Amend legislation so as to acknowledge and regulate PA 
differences.  

Lack of legal regime for issuance of the 
special license  

Approval of legal regime (including issuance requirements, 
difference, or not, of regime when co-ownership models 
apply, EIA requirements) 

Lack of legal regime for concession models  Approval of the Conservation Law 

Approval of models, and granting of contracts process, by 
ANAC (or Council of Ministers). 

Lack of legal regime for integrated Definition and standardization of management plans’ 
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management plans  scope, elaboration and approval processes (including 
minimum tourism concessions’ access conditions/criteria). 

Lack of legal regime for licensing of 
ecotourism projects and for Hunting 
concessions 

Approval of regime (definition of scope and licensing 
requirements and procedures12) 

State ownership of the land and immovable 
and fixed assets  with a permanent 
character makes it impossible to grant 
these as loan securities (mortgage or 
pledge)  

Carefully assess alternative guarantees. 

Political will to drive the appropriate legal 
framework is required. This includes 
enforcement of the law (i.e. poaching), 
addressing the dichotomy of conservation 
and people living inside protected areas13, 
and also ensuring that processes are not 
derailed during the process.14

Consultation and coordination between government 
departments.  

  

Obtain written agreement to agreed processes.  

Highlight and lobby areas where law needs enforcement.  

Licenses, registrations, authorizations and 
approvals procedures are cumbersome to 
be followed  

Establish 1-stop shops to guide investors through the 
process. 

Ensure staff have adequate understanding and clout to 
assist in liaising with different departments. 

Inspections and penalties  Applicable legislation must be made known by trained 
officials or PS, and be easily accessed. 

Corruption  Liaise with Attorney general’s office (recent) 

  

                                                      
12 In a recent past, MITUR prepared drafts separately regulating these 2 activities, and these could be used 
as a basis to proceed with the required regulation 
13 Rodrigues and Booth, 2012b 
14 IFC, 2012 
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INTRODUCTION AND BACKGROUND  
 

Government agencies play an important role in the maintenance and management of protected areas, but 
often lack the funds and business acumen to run tourism facilities at a profit.  The state is also often also 
restricted in its ability to innovate and respond quickly to changes in consumer demand15.  As a result, 
national governments are increasingly favoring private tourism concessions within protected areas, while 
ensuring that the overarching goal of preservation and conservation remains with the state16

 

.  

Concessions are one of a number of market-based mechanisms known collectively as Tourism User Fees 
that can be used to collect revenues from tourism-based activities which can be directed toward 
supporting protected areas and conservation17.  Concessions agreements include fees that companies 
(“concessionaires”) pay to provide services within protected areas, which may include ecotourism lodges, 
guided tours, restaurants, or souvenir shops18

 

. 

The main purpose of this analysis was to review and understand the characteristics of the tourism 
concession models that are currently applied in southern Africa and Mozambique. These were to be used 
to develop a manual to guide the private sector through concessions processes and procedures in 
Mozambique. This report contains the review of experience and recommendations for improvement that 
were gathered during the analysis. The concessions manual and a report from the international workshop 
on ‘Concessioning tourism opportunities in conservation areas and maximising rural development’ are 
supplementary documents.  

 

The full terms of reference for the project can be found in the Annex.  

 

  

                                                      
15 Eagles et al, 2002 
16 Wyman et al, 2011 
17 CFA, 2004 
18 Wyman et al, 2011 
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CONCESSIONS MODELS IN SOUTHERN AFRICA AND OTHER 
INTERNATIONAL EXPERIENCES  
 

CONCESSIONS MODELS 
 

Tourism concessions are used in protected areas (PAs) globally. As the table below shows, a recent 
review of international experience on tourism concessions identified 22 countries on five continents 
applying them.  There are many differences between countries regarding the models used, concessionaire 
requirements, and also the levels of legal, financial, environmental and social responsibility. 

 
Table 2: Summary of tourism concession documents in 22 countries 
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Source: Wyman et al, 2011 
 

Despite the differences, tourism concessions are usually organized by protected area agencies, and then 
undertaken by the private sector. However, they can also involve community organizations, non-
governmental organizations (NGOs), and other non-for-profit enterprises. In general, these relationships 
will take place on a continuum, from government ownership and operation at one extreme, and private 
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In the preparation for tourism concessions, it is useful for park management plans and commercial 
services plans to identify and outline the commercial opportunities that exist, and to describe how they 
would be implemented25.  The PA agencies may also undertake pre-feasibility studies to establish the 
viability of concessions, and any areas that need more detailed analysis26

 

.  

Subsequently, the process of tourism concessions development involves three main constructs27

 

:  

(1) policy and legal framework for concession contracting outlines best practices for how concession 
programs are defined and regulated;  

(2) prospectus development process outlines how concession opportunities are defined, structured, 
priced and brought to the market and how suitable operators are selected; and  

(3) contract management and oversight outlines best practices for how concession contracts are 
managed once an operator is in place. 

 

These three constructs are discussed in more detail below.  

 

POLICY AND LEGAL FRAMEWORK 

 

The policy framework generally refers to public administration guidelines and implementation strategies 
that satisfy both public interest and respond to collective needs over a specific matter, in this report, 
tourism concessions development processes in PAs: poverty reduction, land ownership, extent of PS 
involvement; sustainability components, biodiversity and environmental management, local communities’ 
rights, and others. 

 

The legal framework refers to the hierarchical set of valid and effective rules and regulations governing 
specific subjects: the more comprehensive in scope the legal diploma is, less cross-references to other 
diplomas will be required to complement the applicable regime, and the more objective regulations are, 
less discretion will be used when interpreting and implementing them. 

 

                                                      
25 Thompson, 2009 
26 Varghese, 2012 
27 Eagles et al, 2002 
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If in the past all concessions development processes policy and legal framework were mainly based on 
internal/national practices, the present is quite different: with the ratification of international 
conventions, many countries have been making theirs (ie, internally adopt implementing rules and 
procedures), overarching policies and objectives adopted at the international level, such as those endorsed 
by Conventions as on Biological Diversity (CBD), on the International Trade in Endangered Species 
(CITES), on the Conservation of Migratory Species of Wild Animals and on Wetlands (or Ramsar 
Convention), specifically relevant for tourism concessions development processes. 

 

In Southern Africa countries, the framework for the concessions development processes has 
substantially changed in the last 20 years, in response to both general and specific concerns with social 
justice, sustainable use of natural resource and PA’s financial management requirements.  Similarly, in 
South America, the recognition of indigenous people rights and land appropriation (most of all 
compensation and relocation issues28) have been the driving forces behind changes in policies supporting 
more inclusive concessions development processes.  In North America, preservation of biodiversity and 
environmental sustainability are core policy and legislative concerns, and in Australasia, the policy and 
legal frameworks in countries such as Australia and New Zealand29

 

 reveal similar concerns. 

The policies and legislation shaping tourism concessions development processes of four different 
countries (i.e. Namibia, South Africa, Colombia and the United States of America) are briefly reviewed 
below.  

4.2.1.1 Namíbia 

 

Protected areas cover approximately 13.8%30

 

 of the national territory and according to the Namibian 
policy framework, can be located in both state and communal lands.  Namibia’s PA system has developed 
under the tutelage of the Ministry of Environment and Tourism and management by the Namibia 
Community Based Tourism Assistance Trust, a non profit organization entrusted, amongst others, with 
facilitating profitable and sustainable partnerships between local communities and PS. 

                                                      
28 Ariane Janér, undated 
29 Gordon Cessford and Andy Thompson, 2002 
30 http://www.thegef.org/gef/node/1368. Namibia will soon proclaim Sperrgebiet National Park (26,000 
km2), increasing Namibia’s PA coverage to about 17% of its territory. 
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As part of post-apartheid political transformation, the government devolved limited ownership over some 
species of wildlife and land use rights to local communities that form a natural resource management 
institution called a conservancy31

 

. 

The fact that Namibia’s international law system follows the monism doctrine32

 

 allied to Namibia’s 
tourism and wildlife concessions 2007 policy, make the system fairly radical when compared with other 
southern African countries and combines a number of best practices from around the world. 

The preferred procurement regime is to tender for build-operate and lease type of contracts and PS 
applicants are required to submit their proposals to a concessions committee who, after consideration, and 
careful review of applicable rules and regulations, including management plans, make a recommendation 
to the Minister of the Environment and Tourism on whether the concession should or not be awarded.  

4.2.1.2 South Africa 

 

South African National Parks (SANParks) was created by an act of parliament in the end of the 1920s, is 
the parastatal (state owned enterprise) authority in charge of managing national parks.  National parks 
system managed by SANParks cover approximately 3.2% of the national territory and all such land, 
wildlife and support infrastructure belongs to the state.  Since 2000, SANParks’ mandate is focused on 
nature conservation, constituency building and tourism development. Its powers includes those of 
granting contracts, for both Build Operate and Transfer (BOT) type and operational concessions 
according to park management plans and strategic plans for commercialization which are an integral part 
thereof, both awarded at the provincial level and under Public-Private-Partnership (PPP) regulations 
administered by the National Treasury33

 

.  

With the entering into force of the land restitution legislation and consequential court cases, the 
concessioning process has been more geared to generating revenues through direct partnerships with the 
private sector (PS) than to conservation or social sustainability of tourism in PAs. Concession planning 
was adapted and a special attention is now given to the active participation of local communities, legally 
empowered to become responsible for the development and management of tourism lodges in PAs. This 

                                                      
31 Jones, 1997; Steiner and Rihoy, 1995 
32 Onkemetse Tshosa, undated: i.e. general rules of public international law and international agreements 
have direct and automatic application in Namibian national, including municipal, law 
33 National Treasury, undated 
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to become enforceable in Colombia the system only requires ratification of the convention and 
publication in the national gazette (full-reception regime). 38

 

 

The private sector, which may or not enter into joint venture arrangements or incorporated Special 
Purpose Vehicle (SPV), is not responsible any aspect of conservation management, monitoring and legal 
enforcement. These responsibilities fall exclusively under the responsibility of the Parks Unit39

 

. 

Hunting is only allowed in private land. 

4.2.1.4 United States of America 

 

The concession system in the USA is different at federal, state and local level protected areas.  

 

At federal level terrestrial PAs cover approximately 27 % of the national territory40

agency
 and the National Park 

Service, created in 1916, is the federal  (part of the United States Department of the Interior) 
entrusted with conservation and concession management of all national parks.   

 

In 1998 Congress enacted the 1998 Concessions Management Improvement Act with the objective of 
improving concessions and increasing competition of contracts. Since then, the National Park Service has 
in place a specific set of management (implementing) policies41

                                                      
38 

 that guide the agency’s operations in 
relation with, amongst others, concession contracts to the PS.  According to the constitution’s “supremacy 
clause”, (…) all Treaties made, or which shall be made, under the authority of the United States, shall be 
the supreme Law of the land, which makes this country one of the few following the monism theory, at 
least in theory, as the “treaty clause” further requires that all international conventions not legally 
qualified as treaties (approximately 900 of the 16.000 conventions signed by the USA) require a 2/3 
majority of positive votes from the Senate. 

Figueiredo, Bruna de Leão and Gassen, Zaki Gebara, Adoção Internacional, 2008 
39 Unnamed presentation, 2011 
40 UNEP, 2008 
41 Latest dated 2006 
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Presently, and as tourist numbers continue to increase42, management policies and concession 
development processes reveal an overarching concern with the impact of operations in the environment, 
which must “be consistent to the highest practicable degree with the preservation and conservation of 
resources and values of the park unit …and demonstrate sound environmental management and 
stewardship”43

 

. 

Concessions are awarded, generally by tender, as services operations or BOT type leases and as required 
by park management and commercial services plans, provided that neighbouring communities outside the 
park cannot perform such task.   

 

At state level, the state has primary responsibility and authority over the hunting of wildlife that resides 
within state boundaries in the National Hunting Refuges which can be created in both public and private 
land. 

 

At local level the United States Fish and Wildlife Service is responsible for managing many nature 
reserves including National Wildlife Refuges. State and local governments administer other natural 
reserves. 

 

PROSPECTUS DEVELOPMENT 

 

The prospectus development outlines how concession opportunities are defined, structured, priced and 
brought to the market and how suitable operators are selected.   The prospectus acts as a guide for the 
agency responsible for the concessions process. It outlines aspects of the procurement phase, including 
stages of requests for proposals, choosing bidders and negotiations with them. 

 

Across Southern Africa there is a tendency to favour competitive bids for tourism concessions, to ensure 
that an open, fair and transparent system is created. Where unsolicited bids are received, bidders may be 
asked to compile a business plan or concession proposal in line with a Terms of Reference (ToR) issued 
by the protected area agency.  The duration for the concessioning process varies from destination to 
destination (see table below).   

 

                                                      
42 Parr, 2000 
43 National Park Service  Management Policies, 2006, Chapter 10  
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Table 4: Examples of concession process duration 

Protected Area Agency 
Small 

concession 
Large 

concession 
Preferred method 

Parks and Wildlife Service, 
Tasmania 

3 weeks in parks 6-18 months Applications (small) 

Tenders (large) 

Great Barrier Reef Marine 
Park Authority, Australia 

8-10 weeks, 4 
months for EoI 
process 

Longer (not 
specified) 

Application (first come, 
first serve). Capped 
through EoI 

Parks Canada  3-6 months 60 days effort Tender 

Ministry of Environment and 
Tourism, Namibia 

3-12 months 12-14 months Direct to communities, 
tender, auction (hunting 
areas), direct with 
applicants 

New South Wales, Australia 4-12 weeks 6-18 months Tender 

US National Parks Service 2 years 2 years Tender 

Source: Thompson, 2009 

 

An example of the steps that may take place within a concessions process, and which are outlined in 
concessions prospectuses, is found in the figure below.   
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Figure 2: SANParks concessions process, South Africa 
 

Source: SANParks, undated 

 

A summary of the entire concession life cycle used in South Africa, incorporating the process above is 
outlined in the figure below. 
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Figure 3: SANParks concession life cycle 
 

Source: SANParks, undated 

 

Five of the main elements of concession requirements that need to be built into the concession 
prospectuses are44

 

:  

(1) Concessionaire qualifications. In order to make sure the PA makes a profit to help fund 
management operations, private sector entities interested in developing tourism concessions within 
protected areas should demonstrate their ability to be profitable. Requirements can include financial 
capital; tourism experience; knowledge of local legislation; education and training level, and language 
abilities. 

(2) Legalized responsibilities. A common authority granted to protected area managers (state- or 
community-owned) is the authority to terminate a concession contract for the breach or non-
fulfillment of that contract.  

(3) Financial responsibilities. A concessionaire typically pays a user fee that can involve various forms 
from a set annual fee, a flat fee in conjunction with a percentage of the gross revenue, to a percentage 
of all revenue earned. 

(4) Environmental responsibilities. In an effort to support environmentally-responsible tourism 
practices, concessionaire contracts are increasingly involving measures to minimize environmental 
impacts. Depending upon the concession activity, contracts may require management plans for such 
areas as waste disposal, infrastructure development, water use and management, and recycling efforts. 

(5) Empowerment responsibilities. Local people will greatly influence the future of protected areas. 
Communities in and around PAs may depend upon natural resources within PAs for their livelihoods 
(e.g., agriculture and resource extraction). Therefore, a focus of national governments could be in the 
development of employment and small business opportunities, which also develop positive attitudes 
towards these areas. 

 

Prospectuses should be made available to relevant personnel within the PA agency, and also to investors 
and other interested parties.  

 

CONTRACT MANAGEMENT 

 

                                                      
44 Eagles et al, 2002 
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Once a concession has been agreed, and a contract signed, there may be a lengthy period of time (e.g. 10-
30 years) during which the concessions is managed.  The management of the contract not only relates to 
the technical clauses within the agreement between the parties, but also in the relationship between them.  

 

A concessions manual can be a useful tool to guide the management of the concessions process, by giving 
clear information to all parties on how each element of the concession contract should be conducted.   The 
US National Parks Service has an 800 page manual for concessionaires45, while South African National 
Parks (SANParks) has a 200 page version46

 

 (see box below). 

                                                      
45 Thompson, 2009 
46 SANParks, undated 
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There is a range of ways that local people can become involved in tourism, which have different levels of 
benefits, risks, and requirements in terms of skills (see table below).  Bidders for concession sites may 
consider one or more of these options, in relation to their interest in engaging with local people and also 
the capacity level of the local population.  Where skills and capacity are low in communities, the bidders 
may opt for simpler types of interactions, or may engage the services of an NGO to help build their 
capacity.   

 

Table 5: Options for participation of local people in tourism concessions 
Type of 

participation  
Level of 

skill 
required  

Level of 
empowerment  

Security 
of return 

(risk)  

Direction of benefits  Contribution to 
local 

development  

Reception of PA 
use fees  

none  none  secure  community as a whole  low  

Sale of land to 
investor  

none
1
 low  very 

secure  
individuals or community as a 

whole
2
 

low  

Rent of land or 
delegation of use 

rights  

none
3
 low  secure  individuals or community as a 

whole
4
 

low  

Employment by 
outside investor  

low to 
moderate

5
 

low  fairly 
secure  

individuals (potentially 
including poorest members)  

moderate  

Supply of goods 
and services  

low to 
moderate

6
 

low to 
moderate  

fairly 
secure  

individuals (favouring more 
active members)  

moderate  

Community- 
private sector joint 

venture 

moderate moderate to 
high  

fairly 
secure  

active individuals and 
community as a whole

7
 

high  

Independent 
community 
enterprise  

high  high  insecure  active individuals and 
community as a whole

8
 

high  

Individual local 
enterprise  

high  high  insecure  active individuals  high  

Source: Strasdus, 2001 and Tourism KwaZuluNatal (undated) 

                                                                                                                                                                           
95 McNeely et al, 2002 
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The oversight, management and administration of the Foundation are entrusted to the General Assembly, 
a Board of Directors, and an Oversight Committee. Besides these governing bodies there are two 
consultative bodies, the International Advisory Council and the Patrons’ Council.  
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An analysis of the negotiation with the Carr Foundation progressed through four main stages126

 

:  

a) Exploratory negotiation: at this stage preferences and bottom lines were exchanged, and 
consensus reached on areas of conflict.  

 

– Government and Carr Foundation established an MoU for 6 months to allow joint 
activities while the parties finalized a long term agreement; 

– Policy or legal statements about partnerships in PAs were scattered and not well 
understood; 

– The parties agreed to draft principles of the relationship; 
– There was no good information on each other Party conflict on the Institutional 

arrangement for the partnership; 
• Government wanted to keep the arrangement, maintaining a Government Park 

warden; 
• Carr wanted to change this, establishing horizontal Departments with more 

power to one Head of Department appointed by Carr Foundation 
 

b) Accommodative negotiation: this stage incorporated bridging of differences and easy agreements 
are negotiated.  

 

- The negotiating team from Government made initial attempts to convince Government to 
accept the institutional arrangement proposed by Carr; 

- Government  did not agree and was concerned about ownership and sovereignty issue; 
- Carr offered to not interfere with legislation and establishing a Warden who would deal 

with ecology and anti-poaching; 
- Carr wanted to keep the planning and management under his representative; 
- It was agreed that equal number of Head of Departments would be appointed by Carr and 

other by MITUR 
 

c) Confrontational negotiation: where hard bargaining was done on the core differences between 
groups (where moment of crisis often arise and reciprocal blackmail is quite common). At this 
stage: 

 

– Carr indicated that key premises to continue to sign any agreement: 
• Needed to be responsible of planning and management; 
• 30 years implementation to give time to ensure sustainability; 

                                                      
126 Soto, 2012 



 

61  

Tourism Concession in Protected Areas in Mozambique    Analysis of tourism concessions models in protected areas  

 

• Inclusion of força major; 
• Government commit to pay cost of management of the Park; 
• Revenues from the Pak be retained directly by the Park 

– Carr demanded that once negotiations are not completed by 31 December 2007 it would 
consider it terminated 

– Government indicated key premises such as: 
• Not ready to give up the role in planning and management; 
• Wanted a short period of agreement 5-10years; 
• Wanted the revenues to be channeled to FUTUR according to Mozambican 

legislation and then to Gorongosa Park. 
 

d) Compromise negotiation: where solutions are found through give and take, contracts obtained and 
general consensus established. In the case of Gorongosa the following solutions were identified: 

 

- Carr Foundation would keep the key position of planning and government would appoint 
a warden who is dedicated to the anti-poaching but represents the Park with other agents; 

- Steering committee composed by Greg Carr and a senior officer appointed by the 
Minister take decisions that are for the Park warden in Mozambique legislation; 

- There are 6 Departments and each Party appointed 3 Heads of the Departments 
- The period of agreement is 20 years and an evaluation would determine a need or not of 

additional 10 years; 
- Government committed to pay part of the costs of the management of the Park; 
- Revenues from the Park are sent to Ministry of Finance and returned to the Park instead 

of going through FUTUR. 
 

The negotiation between MITUR and Carr for Gorongosa is particularly interesting because it 
demonstrates a process that was followed, and that a mutually-beneficial arrangement can be found (albeit 
following a lengthy 2-year process).   

 

IMPLEMENTATION AND MANAGEMENT 
 

From the PS perspective, implementation will be inevitably linked to protection and return of investment 
and use of foreign skills/services, and the investment, labour and foreign exchange control legislations 
grant important rights in such matters127

 

. 

From the public sector side, the threshold of sustainability will be reached by ensuring adequate 
investment in each of five key management capacity areas: impact monitoring; basic infrastructure; 

                                                      
127 Vd Table 7: Applicable Legislation above 
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security; interpretation and information; and staff salaries and training128

 

. 

Probably the greatest experience in contract management of tourism concessions in Mozambique comes 
from Niassa reserve, which has been managing concessions since 2000129

 

.  Their experience has found 
that conservation objectives should supersede tourism objectives, and concessions need to be managed 
within an integrated approach. Intensive and consistent monitoring is needed of tourism operators, and 
feedback needs to be provided to them regularly.  

SUSTAINABILITY IN CONCESSIONS IN MOZAMBIQUE 

 
The most consistent way that sustainability is integrated into concession processes in Mozambique is 
through the request for proposals, and the type of information that bidders are required to submit for 
evaluation. 

 

In Niassa reserve, bidders are awarded additional points if they demonstrate how they will liaise with 
communities, and how local people will be employed and trained. They need to indicate how they will 
minimise or eliminate any negative environmental impacts, through construction, water and waste 
management, and also energy use.  They are requested to outline their conservation strategy, and to show 
an understanding of the core conservation values and threats of the concession area, and the reserve as a 
whole.130

 

  

In Quirimbas National Park, investors are provided with information regarding the park regulations, 
which incorporate elements of biodiversity conservation, infrastructure planning, energy use and 
conservation, water conservation, waste management and preventing pollution, local economic linkages, 
and community interactions (regarding local culture). Regulations include the following: (i) Prohibition of 
mangrove cutting and of extraction of non-living resources (including coral mining, stone and sand 
collection from intertidal and subtidal areas); and (ii) Prohibition of dumping into marine waters of solid 
waste, litter, untreated wastewater, sewage or chemically polluted water or liquid131

                                                      
128 All foreseen and catered for in the Conservation Policy 

.  The concession 

129 Rodrigues and Booth, 2012b 
130 SGDRN, 2010 
131 RoM/MITUR, 2009 
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arrangements in Quirimbas are all based on community co-ownership models, where communities lease 
their assets to the private sector who develop and operate tourism for a period of time. A key element of 
the agreements between investors and communities are that contracts are established based on 
commercial rates, and funds are paid into a fund managed by the community. The investor pack also 
stresses that tourism in the park must maximize economic benefits to communities. This can take place 
through employment and also through the procurement of local products and services used by the 
concessionaire. Investors are encouraged to support the development of local businesses that they can 
purchase operational goods and services from.   The investor guidelines stress that they will select 
investors who demonstrate an ability to work well with affected communities, and who have sound social 
and environmental policies.  The bidding process also requires four types of bid: financial, technical 
(tourism), environmental and socio-economic. Communities are consulted on bids received, and play a 
role in decision making on selected investors. Once negotiations are concluded, the financial, technical, 
environmental and socio-economic bids are incorporated into the license conditions132

 

.  

In Gorongosa National Park, concession contracts specify that all developments are subject to an 
independent EIA, but by contrast to Niassa, the park authorities are responsible for all environmental and 
conservation operations. Nevertheless, the park provides concessionaires with environmental guidelines. 
These require concessionaires to prepare environmental management plans for the construction and 
operation phases.  Prior to development, concessionaires are responsible for arranging an evaluation by a 
qualified archaeologist to identify any undocumented cultural or archaeological resources. Certain rules 
are applied to avoid manipulation of habitats, including no bush clearing for game viewing or firewood. 
They are also not allowed to introduce alien vegetation.  Concessionaires are given guidance on visual 
impacts of infrastructure, use of environmentally friendly building materials, lighting, use of energy, 
water (including artificial water), liquid and solid waste management, fire and road management. Bidders 
are requested to provide a commitment to community training and involvement in their operation133

 

. 

The MSR concession process, supported by the IFC, required that bidders submit community 
development and environmental proposals.  The RfP specified that the concession must contribute to 
economic growth, employment creation and the alleviation of poverty, and that a community benefit plan 
must be submitted with a proposal (which becomes part of the concession agreement, if successful). This 
plan would incorporate and employment and training plan, a local procurement plan, and any other 
commitments to social investment (e.g. relating to health, education etc.). Within the development plan, 
bidders are required to describe how they would integrate the development into the natural surroundings, 
and also how they would minimise their impact through energy and natural resource use, waste, water 
use, visual and operating impacts. The evaluation of proposals is, in part, related to how environmentally 
sustainable the proposal is, and how meaningful the community benefit plan appears to be. In terms of 

                                                      
132 RoM/MITUR, 2009 
133 PNG, 2008 
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scoring, the environmental sustainability criteria is a pass/fail condition, while community benefit obtains 
a score. Successful bidders are required to conduct EIAs in order to obtain an Environmental license134

 

.  

MONITORING AND ENFORCEMENT 
 

Parks administrations and DNAC resources are insufficient to cover the currently required monitoring and 
enforcement activities, whether of legal (inspection) or contractual (for example, on reporting accuracy) 
obligations, and must heavily rely on the private sectors’ willingness to cooperate. 

 

In Niassa Reserve, the reserve administrators collect data to monitor their concessionaires. This includes 
information on the use of hunting quotas (e.g. the number of safaris and hunting days), the origin of 
hunters (i.e. which country they are resident in), trophy quality and age, and the distribution of hunting 
effort. They also undertake systematic bi-annual aerial surveys of all major mammal species, which assist 
in making management decisions (i.e. setting hunting quotas for concessionaires135

 

.   

CHALLENGES IN CONCESSIONS PROCESSES IN MOZAMBIQUE 
 

There are many challenges faced in tourism concessions processes in Mozambique. Some of those 
identified in relation to concessions frameworks, processes and management are outlined in the table 
below.   

 

Table 6: Challenges and risks in tourism concessions in protected areas of Mozambique 
Challenges with concessions frameworks 

Different protected areas have different systems and rules for procuring and contracting investors in 
tourism concessions 

Political will to drive the appropriate legal framework is required. This includes enforcement of the law 
(i.e. poaching), addressing the dichotomy of conservation and people living inside protected areas136, and 
also ensuring that processes are not derailed during the process.137  

                                                      
134 MITUR, undated 
135 Rodrigues and Booth, 2012b 
136 Rodrigues and Booth, 2012b 
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There are no standard concession regimes or contracts 

There are different levels of capacity and understanding of the legal and concessions development 
processes in different government departments and sometimes even the same Ministry 

CPI’s assistance is limited and it will not “open doors” in other competent public departments 

Licenses, registrations, authorizations and approvals procedures are cumbersome to be followed  

Speaking, communicating and preparing documents in a foreign language will cause delays and 
misunderstandings 

Challenges with concessions processes 

Transaction costs can be high when developing partnerships with local rural communities, as they will 
probably have very low capacity and understanding of the tourism industry 

Unclear or not precise scope of  the bid and contract  

Weak coordination between different government ministries and departments, which lead to slow and 
inconsistent concession processes.  

Weak governance of rules and processes. Sometimes they are adapted or de-railed once launched, and 
should not be manipulated for political purposes138.  

Some sites are offered for tender which are not yet clear, or free of external risks139 

Insufficient data (e.g. lack of management plans, or market information) 

Product appropriateness 

Financial 

Public sector slowness and difficult cross sectoral communication  

Business plan incomplete or insufficient 

Insufficient infrastructure in the PA 

Lack of clarity on the level of EIA required 

Challenges on concessions management 

Language barriers (English-Portuguese) 

                                                                                                                                                                           
137 IFC, 2012 
138 IFC, 2012 
139 IFC, 2012 
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Culture barrier between private sector and community 

Bureaucratic procedures 

Poorly drafted concession agreements 

The people involved in negotiating the concession agreement are not the same as those given 
responsibility for managing it 

Inadequate resources are assigned to concession agreement management 

Poor institutional leadership and/or misunderstanding of the concession agreement 

The institution team does not match the private party team in terms of skills or experience (or both) 

The wrong people are put in place, leading to personality clashes or ineffective management 

The context, complexities and dependencies of the concession agreement are not well understood 

There is a failure to assess private party or institutional assumptions adequately 

Authorities or responsibilities relating to commercial decisions are not clear 

A lack of independent reviews of the concession agreement management arrangements 

A focus on current arrangements rather than on what is possible or the potential for improvement 

A failure to monitor and manage institution risks. 

 

MOZAMBIQUE’S LEGAL AND INSTITUTIONAL FRAMEWORK FOR 
TOURISM CONCESSIONS IN PROTECTED AREAS  
 

LEGAL BASIS FOR CONCESSIONS AND PRIORITIES OF GOVERNMENT  
 

The Constitution of Mozambique140

                                                      
140 Revised in 2004 

 entrenches the notion that the state is the owner of all natural 
resources occurring within its national territory, land included, and further qualifies some of its assets, 
such as the total protection zones as part of the public domain. This is the basis for subsequent choices on 
tourism concessions processes and models.  It further qualifies the right to a “balanced environment” as 
an economical, social and cultural constitutional right, which has paved the way for the introduction of 
environmental impact assessment and conservation management requirements in all stages of the 
concessions development processes. 
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development. Tourism Law 4/2004, and Marketing Strategy approved by Resolution 45/2006, 
respectively, develop regulations applicable to activities allowed in conservation areas and principles such 
as sustainable tourism development, and establish priority tourism development areas, where PA are 
included, as well as tourism routes. 

 

Of utmost importance for sustainable tourism in PA is the regime established by Decree 27/2003 for the 
tourism user fees (TUF) in National Parks and Reserves: entry, adventure, area occupation/site147, 
camping and other (e.g. photography, filming, towing, search (and rescue), sport fishing, scuba diving, 
snorkelling, and scientific research). And this is so because in terms of the Sharing of PA tourism 
revenues legislation (Decree 15/2009 and Ministerial Diploma 66/2010), communities148 are entitled to 
share PA’s legal fees revenues: the income is submitted by park administration to the relevant tax 
department where a portion is allocated to the state budget (20%), a portion returned to be paid to the 
local management committees (16%) and the remainder (64%) returned (on application) to the relevant 
protected area administration. Contractual concession fees can only legally be charged when the 
conceding authority (a park administration, such as in Niassa National Reserve, or a community legal 
entity, like in Ponta Chemucane in the MSR), is of a private nature149

 

. 

The hierarchical set of legal diplomas enacted by central public administration (with national 
jurisdiction) in Mozambique is illustrated in Figure 8 below. 

 

Figure 8:  Mozambique law hierarchy  
 

 

 

 

 

 

                                                      
147 The Area occupation/Site land fee, the highest of all (1000 MZM / ha), is also part of the Decree’s list 
of legal fees. 
148 As long as organised in local management committees (Ministerial Diploma 93/2005). 
149 Until such time PPP legislation is found to be applicable to ANAC scenario, or if such fees are created 
by an act of Parliament (i.e. a Law). Note that the current Conservation Law drafts include such a provision. 
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KEY STAKEHOLDERS IN TOURISM CONCESSIONS IN MOZAMBIQUE 
 

Stakeholders with both legal and statutory rights and obligations in tourism concessions development 
processes can be grouped into public sector (such as the Council of Ministers, [CM], Ministry of Tourism, 
[MITUR], and in special its National Directorates for Conservation Areas, [DNAC], and for Tourism, 
[DINATUR], Ministry of Coordination of Environmental Action [MICOA], and specifically its National 
Directorate for the Impact Assessment Evaluation, [DNAIA]. and the Ministry of Planning and 
Development [MPD]), private sector, communities, donors and non-governmental organisations (NGO). 
CPI is the agency in charge of managing the granting of fiscal benefits and incentives is also important.  

 

Figure 9 below is an illustration of how the key public, private and community stakeholders are 
particularly involved and contribute, to Mozambique concession development processes. This is followed 
by an explanation of the role and responsibilities of the different types of stakeholders.  
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Figure 9:  Stakeholders contributions to concessions development processes 
 

 

 

PUBLIC SECTOR 
 

GoM and Ministries directorates (central level) are generally in charge of creating policies, designing 
implementing strategies and regulating different aspects of tourism concessions. Together or through 
Provincial and District services (local level), and autonomous public entities, these agencies apply and 
enforce the applicable legislation, as summarised in in the table below. 

 

Table 8: Summary of key public stakeholders’ roles and responsibilities 
Stakeholder Role and responsibility 

National Government 

Council of Ministers (CM)187 CM is empowered to establish, modify or deproclaim protected areas for 
conservation purposes. 

 

National Council for Sustainable 
Development (CONDES)188

CONDES is a consultation body of the CM and has the responsibility to ensure 
that development activities (from planning to licensing of operators) are 
implemented in a sustainable way by all sectors.  

 

Ministry of Tourism (MITUR)189

 

 

 

National Directorate for Conservation 
Areas (DNAC) 

 

 

MITUR is legally responsible for managing PA for conservation purposes, 
including to represent GoM on granting contractual concessions, and 
approving management plans. 

 

DNAC is responsible for the technical establishment and management of 
National Parks, National Reserves and Coutadas, and also to issue special 
licenses for tourism projects and activities in PA. 

 

                                                      
187 Land legislation 
188 Environmental Law – Law 10/97 and CONDES statutes approved by Decree 40/2000 
189 Created by Presidential Decree 1/2000,  Powers and Attributions (mandate) approved by Presidential 
Decree 8/2010 and statutes approved by Ministerial Diploma 126/2000 

Key stakeholders Concession development processes 

Design and Planning 

Procurement, negotiation 
and award 

 

 

Implementation and Management 

Monitoring and 
Enforcement 

MITUR / MICOA / MPD  

 

Communities - consultation 

NGOs – support 

Donors – technical assistance 

 DNAC / CM  

 

Private Sector - investment 

Community Brokers - 
facilitation 

 

 

DNAC / DINATUR / DNAIA  

 

Private Sector - compliance 

MITUR – concession 

Private Sector - operations 

CPI – fiscal incentives 

Community Broker – mediation 
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National Directorate for Tourism 
(DINATUR) 

DINATUR is competent for generally licensing tourism projects and activities. 

 

Ministry of Fisheries (MPescas)190 MPescas is responsible for the management of fisheries resources and marine 
protection areas, including the proposal for the establishment of marine 
reserves and for issuing temporary fisheries licenses. 

 

Ministry of Transport and 
Communications (MTC)191

 

 

 

 

Mozambique Civil Aviation  Institute 
(IACM)192

MTC is responsible, through local maritime administration services part of 
INAMAR

 

193

 
 (National Maritime Institute), for issuing scuba diving licenses. 

IACM (National Institute for Civil Aviation) is the licensing and regulatory 
authority responsbible for licensing air stripes and aeronautical transport. 

  

Ministry of Transport and 
Communications (MTC)194

 

 

National Civil Aviation  Institute 
(INAC)195

MTC is responsible, through local maritime administration services part of 
INAMAR

 

196

 
 (National Maritime Institute), for issuing scuba diving licenses. 

INAC is the licensing and regulatory authority responsbible for licensing air 
stripes and aeronautical transport. 

                                                      
190 Created by Presidential Decree 1/2000; Powers and Attributions (mandate) approved by Presidential 
Decree 55/2000 and statutes approved by Resolution 38/2010; Fisheries legislation Law 3/90 and 
Regulation approved by Decree 43/2003 
191 Statutes (update) approved by Resolution 44/2010. 
192 Statues (update) approved by Resolution 19/2011. 
193 Statutes approved by Decree 32/2004. 
194 Powers and Attributions (mandate) approved by Presidential Decree ………..and statutes approved by 
Resolution 44/2010 
195 Created and statues approved by Decree 41/2001 
196 Created by Decree 32/2004 and updated EO approved by Resolution 19/2011 
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Ministry for Coordination of 
Environmental Affairs (MICOA)197

 

 

National Directorate for Environmental 
Management (DNGA) 

 

National Directorate for the Evaluation 
of Environmental Impacts (DNAIA) 

MICOA has the overall responsibility for coordinating all environmentally 
related issues in Mozambique and reports on the national implementation of 
the CBD. Once created, it will oversee the National Conservation Areas 
Agency (ANAC). 

 

DNGA is responsible for coordinating the conservation planning, management 
and monitoring of biodiversity throughout the country.  
 
 
DNAIA is responsible for approving EIAs and issuing environemntal licenses 
to tourism projects in PA. 

Ministry of Agriculture (MINAG)198 MINAG is legally responsible for granting use and development rights 
(DUAT) outside PA (such as buffer zones), for all purposes, including for 
tourism or living/ressetlement.  

 

Ministry of Planning and Development 
(MPD)199

 

 

Centre for Investment Promotion 
(CPI)200

MPD is responsible for the preparation and monitoring of all development 
plans of Mozambique, including budgeting.  

 

 

CPI is responsible for managing the application and approval of investment 
projects’ fiscal incentives and benefits, and depending on the project value, it 
may also have authorization powers.  

Ministry of Finance (MF)201 MF is responsible for overseeing the financial implementation of public-
private-partnerships (PPP). 

 

Provincial and District level 

Licensing Directorates and Services 202 All licenses and authorizations applications are submitted before the local 
body jurisdictionally competent which may be

 
203 a Provincial Directorate, 

District Services, delegations or local representations of the institutes 

                                                      
197 Created by Presidential Decree 2/1994; Powers and Attributions (mandate) approved by Presidential 
Decree 55/95 and statutes approved by Resolution 16/2009 
198 Statutes (update) approved by Resolution 17/2009. 
199 Statutes (update) approved by Resolution 53/2010. 
200 Statutes (update) approved by Resolution 26/2009. 
201 Statutes approved by Resolution 18/2011 
202 Local Bodies legislation – Law 8/2003, amended, and its Regulation approved by Decree 11/2005 
203 It will depend on the structure of the local body itself (existence of an agency) 
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(including CPI). 

 

Parks and Reserves have an Administration, a local department of MITUR in 
charge of conservation management of each PA204

 

. 

Forestry and wildlife inspection powers are held by (public officials) 
inspectors, sworn inspectors and community agents205. 

Autonomous Agency 

National Administration of 
Conservation Areas (ANAC) 

The PA Agency has been created (Decree 11/2011) as the agency in charge of 
managing all Conservation areas, PA included, and with tourism 
concessioning powers. It is expected to become functional still in 2012.  

 

Ability of the government to manage concession processes, to evaluate, negotiate and implement them 
can be illustrated by considering two key processes: the negotiation for Gorongosa’s co-management, the 
interaction with the IFC on concessions in MSR.  

 

In the negotiation for Gorongosa, the preparation by the Carr Foundation and MITUR is described by 
MITUR as follows. The reflections highlight that the government did not have experience in negotiating 
agreements of this type, and that they may have had a stronger position if they had experienced people on 
the team, and also if they had drafted an agreement for the partnership206

 

.  

Table 9: Negotiation between MITUR and the Carr Foundation for Gorongosa 
 Carr Foundation MITUR 

Objectives Provide financial & technical support 

Take leadership in management of  

Receive financial and technical support for 
management of Gorongosa 

                                                      
204 Park administrators are an integral part of the Provincial tourism structure; the administration 
(organization) itself is a service inherited from MINAG 
205 Forestry and Wildlife Regulation 
206 Soto, 2012 
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Gorongosa   Take leadership in management of resources.  

Priorities Provide support for rehabilitation of the 
Park 

Ensure that the support will be 
sustainable 

Ensure that the ownership of the process remains 
with the Mozambique 

Ensure that the process is legal 

Tactics Experienced negotiators 

Organised the Hotel Avenida as a Venue 
(independent) 

Drafted the text of the agreement 

No experienced negotiator 

Experienced in protected areas management 

Did not have a venue and did not propose one 

Source: Soto, 2012 

 

In the case of MSR, an MoU and an agreement were made between MITUR and the IFC, whereby the 
IFC offered to support the government in a tender process for tourism concessions in the reserve.  The 
lengthy four-year process included two main challenges in the relationship and the process: Firstly, a 
negotiation with an international investor for the Milibangalala concession, and secondly, in relation to 
whether there would be a concession directly between the government and the concessionaire, or through 
an intermediary agency.   In the case of the international investor, negotiations failed in part due to the 
inability of government to provide assurances regarding a proposed deep-water port in the reserve (and 
this was coupled with the escalating global financial crisis). With regards to the concession arrangement, 
the IFC had recommended direct concessions between government and the private sector. However, the 
government, apparently fearing that it would loose sovereignty over large tracts of the reserve, instead 
decided to award one concession to a community association, and two others to a new publicly-owned 
company, called Mozaico de Indigo (MdI).  The introduction of MdI was poorly timed, in that it was only 
conceptualised after the expressions of interest had been submitted, and bidders shortlisted. The 
introduction of a new, untried and untested partner into the mix in part led to bidders not proceeding with 
full proposals for the two sites. In fact, no bids were submitted for Milibangalala, and the two submitted 
for Dobela were not concluded within the IFC process, as they did not meet the evaluation criteria207

 

.  
Since the IFC’s program has ended, MdI has undertaken negotiations with both bidders, and is now has 
an MoU with one for a development at Dobela.  

The Gorongosa and MSR experiences demonstrate that the government requires greater capacity and 
expertise to understand, negotiate and manage tourism concessions processes.  In part they recognise their 
weaknesses, but action is required to increase their ability to collaborate with partners to speed up 
concessions processes and ensure that investors gain the confidence they need in prospective partnerships.  

                                                      
207 IFC, 2012 









 

87  

Tourism Concession in Protected Areas in Mozambique    Analysis of tourism concessions models in protected areas  

 

DONORS 
 

As far as the involvement of donor partners220, since 2008 Mozambique has been the recipient of an 
average of over 18 million annual USD221 towards PA development, and many are those that have 
supported or continue supporting GoM and MITUR’s efforts in different fronts, totalizing approximately 
of 89% of revenues for PAs: USAID, World Bank, AWF, AFD, GEF, and the Italian Cooperation222

 

. 

NON-GOVERNMENTAL ORGANISATIONS 
 

Locally established non-governmental organizations (NGOs) have been supporting tourism concessions at 
the management plans (or their review) level and also at the implementation level. Most of the times 
together with park administrations, their role as community brokers is crucial.  

 

Their main tasks involve facilitating communication with implementing donor agencies/contractors 
providing basic theoretical training in legal issues, organising and legalising community management 
committees223 and legal entities, and facilitating meetings, mediating explanations and sometimes 
negotiating on behalf of communities before the private sector, community capacity building in new 
technologies, products, services and markets and extension activities224

 

 and assisting in monitoring 
compliance of contractual obligations (for instance, Peace Parks Foundation, PPF, presently has a co-
management arrangement with MITUR for the MSR). 

 

RECOMMENDATIONS FOR MOZAMBIQUE  
 

Based on this analysis, recommendations are provided in relation to concessions models, their 
implementation, procurement methods, management of concessions, and also to the legal framework.  

                                                      
220 It is worth noticing that MPD has approved as Circular n2 01/GM/MPD/2011 dated 30.03.2011 the 
criteria for selection of public projects for external financing 
221 WWF, 2010 
222 http://www.cbd.int/lifeweb/project.shtml?did=6319 
223 Recipients of Park generated revenues 
224 Conservation Policy 
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APPROPRIATE CONCESSION MODELS 
 

Based on the series of challenges identified for concessions models and frameworks in Mozambique, a 
series of recommendations are outlined in the table below.   

 

Table 10: Challenges and recommendations for concessions models 
Challenges with concessions frameworks Recommendations 

Different protected areas have different systems 
and rules for procuring and contracting investors in 
tourism concessions 

Develop clear guidance for suitable concessions 
models and frameworks to avoid ‘re-inventing the 
wheel’ 

Political will to drive the appropriate legal 
framework is required. This includes enforcement 
of the law (i.e. poaching), addressing the 
dichotomy of conservation and people living inside 
protected areas225, and also ensuring that 
processes are not derailed during the process.226

Consultation and coordination between government 
departments.  

  

Obtain written agreement to agreed processes.  

Highlight and lobby areas where law needs 
enforcement.  

There are no standard concession regimes or 
contracts 

Establish templates and examples of concession 
contracts. 

There are different levels of capacity and 
understanding of the legal and concessions 
development processes in different government 
departments and sometimes even the same 
Ministry 

Training and capacity building for government staff 
and departments. 

Dissemination of this report and concessions 
manual 

Licenses, registrations, authorizations and 
approvals procedures are cumbersome to be 
followed  

Establish 1-stop shops to guide investors through 
the process. 

Ensure staff have adequate understanding and 
clout to assist in liaising with different departments. 

Speaking, communicating and preparing 
documents in a foreign language will cause delays 

Availability of documentation in Portuguese and 

                                                      
225 Rodrigues and Booth, 2012b 
226 IFC, 2012 
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and misunderstandings English 

Personnel who speak both languages.  

 

Some of these recommendations can be implemented easily through the current project. For example, 
information on concessions models, and legal frameworks, is contained within the Concessions Manual 
that has been produced. In addition, some capacity and networks for improved communication between 
stakeholders has been built through the concessions workshop that was held. 

 

PROCUREMENT PROCESSES 
 

Based on the series of challenges identified for concessions processes in Mozambique, some 
recommendations are outlined in the table below.   The most difficult of these to address are those that 
relate to weak governance of rules and processes, and slow public sector processes. However, the creation 
of coordination forums, templates and tools for concessions procurement is not difficult, and some of the 
templates are already provided in the Concessions Manual created through this project.  

  



 

90 

Tourism Concession in Protected Areas in Mozambique     Analysis of tourism concessions models in protected areas 

 

 

Table 11: Challenges and recommendations for concessions procurement processes 
Challenges with concessions 

processes 
Recommendations 

Transaction costs can be high when 
developing partnerships with local rural 
communities, as they will probably have 
very low capacity and understanding of the 
tourism industry 

Provide linkages to NGOs and other technical advisory 
bodies who can support processes with communities 

Basic education and tourism awareness for all 

Unclear or not precise scope of  the bid 
and contract  

Clear bidding documents and contracts, which include all 
necessary information. 

Weak coordination between different 
government ministries and departments, 
which lead to slow and inconsistent 
concession processes.  

Steering committees responsible for concessions 
procurement and management, including representatives of 
relevant bodies. 

Training and capacity building for government staff on 
concessions.  

Weak governance of rules and processes. 
Sometimes they are adapted or de-railed 
once launched, and should not be 
manipulated for political purposes227

Written agreement to adhere to agreed concessions 
processes.  

.  

Some sites are offered for tender which are 
not yet clear, or free of external risks228

Only offer sites for tender that are clear.  
 

Liaison with provincial government to clear land.  

Insufficient data (e.g. lack of management 
plans, or market information) 

Management plans, feasibility studies and site 
assessments undertaken prior to concessions tender 
processes.  

Product appropriateness Market assessments of products. 

Access to finance Available information on financial mechanisms and 
resources. 

Slow public sector action  Regulations on timeframes for deliverables and regulations 
processes, and enforcement.  

                                                      
227 IFC, 2012 
228 IFC, 2012 
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Business plan incomplete or insufficient Guidance to investors on requirements for business plans, 
including template contents and examples.  

Insufficient infrastructure in the PA Budgets and plans for appropriate infrastructure 
development, and allocation of resources to implement 
them.  

Lack of clarity on the level of EIA required Legal clarity on EIA levels required in protected areas and 
buffer zones, within tender prospectuses and background 
information 

 

CONCESSIONS MANAGEMENT 
 

Recommendations to address challenges identified for concessions management in Mozambique are 
outlined in the table below.  Many of the challenges can be resolved simply by recruiting appropriate 
personnel, and by providing adequate training for them (i.e. relating to understanding, leadership and 
management). The creation of documentation that supports contract management, and is available in 
English and Portuguese, are also simple to implement.  

 

Table 12: Challenges and recommendations for concessions management 
Challenges on concessions 

management 
Recommendations 

Language barriers (English-Portuguese) Documentation available in both languages. 

Personnel who are bi-lingual 

Bureaucratic procedures Simplification of processes 

Clarification of processes, requirements and timeframes.  

Poorly drafted concession agreements Use of templates and examples to ensure adequate clauses 
included. 

Sound negotiation techniques between signatories. 

Ensure good understanding of concession agreements by all 
signatories.  

The people involved in negotiating the 
concession agreement are not the same 
as those given responsibility for 
managing it 

Ensure continuity of personnel, and/or handover between 
people. 

Allow adequate time for new personnel to be up-skilled.  
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Inadequate resources are assigned to 
concession agreement management 

Appropriate recruitment and allocation of human resources. 

Training and capacity building of staff.  

Poor institutional leadership and/or 
misunderstanding of the concession 
agreement 

Appropriate recruitment and allocation of human resources. 

Training and capacity building of staff. 

The institution team does not match the 
private party team in terms of skills or 
experience (or both) 

Appropriate recruitment and allocation of human resources. 

Training and capacity building of staff. 

The wrong people are put in place, 
leading to personality clashes or 
ineffective management 

Appropriate recruitment and allocation of human resources. 

Training and capacity building of staff. 

The context, complexities and 
dependencies of the concession 
agreement are not well understood 

Appropriate recruitment and allocation of human resources. 

Training and capacity building of staff. 

There is a failure to assess private party 
or institutional assumptions adequately 

Adequate due-diligence 

Authorities or responsibilities relating to 
commercial decisions are not clear 

Clarification on roles and responsibilities during preparation 
period.  

A lack of independent reviews of the 
concession agreement management 
arrangements 

Allocation and nomination of independent reviewers (e.g. 
NGOs) 

A focus on current arrangements rather 
than on what is possible or the potential 
for improvement 

Forward planning and scenario mapping 

A failure to monitor and manage 
institution risks. 

Integration of adequate monitoring and evaluation frameworks 
and personnel.  

 

LEGAL AND REGULATORY ISSUES 
From an institutional and legal perspective (and assuming that the Conservation Policy will be further 
regulated as discussed above) the fact remains that there will still be challenges directly affecting tourism 
concessions. These challenges relate to models, criteria, with the approval and implementation of internal 
and inter-institutional procedures’, coordination mechanisms and with the drafting and approval of 
legislation itself. 
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However, an adequate regulatory framework is of little value if GoM does not have the capacity to 
manage PAs or tourism development229

 

.  

Table 13: Challenges and recommendations for concessions legal frameworks 
Challenges on legal framework and 

regulations 
Recommendations 

PS perception of a complicated and 
incomplete legal framework 

Concessions Manual formally endorsed by MITUR. 

Lack of technical legal skills (drafting, 
interpreting, negotiating and enforcing) 

Appropriate recruitment and allocation of human resources 

Training and capacity building of staff. 

Disseminate applicable legislation.  

Guidance over tourism concessions development 
processes / implementation guidance. 

Compliance with PPP legislation Written confirmation from Council of Ministers (internal 
resolution). 

Regulation of PPP regime in the Conservation Law.  

Charging of contractual concession fees Regulation in the Conservation Law. 

One set of PA Tourism fee amounts for all 
PA 

Amend legislation so as to acknowledge and regulate PA 
differences.  

Lack of legal regime for issuance of the 
special license  

Approval of legal regime (including issuance requirements, 
difference, or not, of regime when co-ownership models 
apply, EIA requirements) 

Lack of legal regime for concession models  Approval of the Conservation Law 

Approval of models, and granting of contracts process, by 
ANAC (or Council of Ministers). 

Lack of legal regime for integrated 
management plans  

Definition and standardization of management plans’ 
scope, elaboration and approval processes (including 
minimum tourism concessions’ access conditions/criteria). 

Lack of legal regime for licensing of 
ecotourism projects and for Hunting 

Approval of regime (definition of scope and licensing 
requirements and procedures230) 

                                                      
229  Eagles et al, 2002 
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concessions 

State ownership of the land and immovable 
and fixed assets  with a permanent 
character makes it impossible to grant 
these as loan securities (mortgage or 
pledge)  

Carefully assess alternative guarantees. 

Political will to drive the appropriate legal 
framework is required. This includes 
enforcement of the law (i.e. poaching), 
addressing the dichotomy of conservation 
and people living inside protected areas231, 
and also ensuring that processes are not 
derailed during the process.232

Consultation and coordination between government 
departments.  

  

Obtain written agreement to agreed processes.  

Highlight and lobby areas where law needs enforcement.  

Licenses, registrations, authorizations and 
approvals procedures are cumbersome to 
be followed  

Establish 1-stop shops to guide investors through the 
process. 

Ensure staff have adequate understanding and clout to 
assist in liaising with different departments. 

Inspections and penalties  Applicable legislation must be made known by trained 
officials or PS, and be easily accessed. 

Corruption  Liaise with Attorney general’s office (recent) 

 

OVERARCHING RECOMMENDATIONS 
 

TECHNICAL GUIDANCE  

 

One of the outputs of this project is the development of a technical manual to guide the private sector on 
concessions models, procurement, the legal framework and their management.  This manual not only 

                                                                                                                                                                           
230 In a recent past, MITUR prepared drafts separately regulating these 2 activities, and these could be 
used as a basis to proceed with the required regulation 
231 Rodrigues and Booth, 2012b 
232 IFC, 2012 
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needs to be disseminated to the private sector, but it also needs to be supported by the following in order 
to be effective: 

 

- A complementary and aligned manual for the public sector 
- Technical assistance to support investors through the complex and bureaucratic process (e.g. 

through 1-stop shops).  
 

TRAINING 

 

An adequate regulatory framework is of little value if GoM does not have the capacity to manage PAs or 
tourism development233

 

.  Training is required for public sector officials, across ministries, departments, 
and levels of government in the tourism concessions models, processes, their management and 
troubleshooting. This should also be supported by an understanding of the concession examples and 
experiences in Mozambique and regionally.  

  

                                                      
233 Eagles et al, 2002 
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ANNEXES 
 

ANNEX 1: TERMS OF REFERENCE 
 

SPEED PROJECT - TERMS OF REFERENCE 
Concessions in Mozambique’s Protected Areas 

 
 
Background of Project 

  

The Support Program for Economic and Enterprise Development (SPEED) is a four-year private-
sector-led project funded by USAID/Mozambique intended to help Mozambique overcome 
major obstacles to trade and investment, with a focus on improving the quality, quantity, and 
process of beneficial business climate reforms. With the contribution of both the Government of 
Mozambique and the private sector, the project aims to build key policy reforms; strengthen 
private sector participation in policy dialogue; and create the capacity and systems to ensure that 
key reforms are implemented effectively.   
 
Description of activity 

 

Mozambique has enormous potential to grow its tourism industry.  The key drivers of international 
travel—scenery, wildlife, and culture—are of outstanding quality and value in Mozambique. 
Mozambique’s tourism assets include spectacular beaches and marine resources along the Indian Ocean 
coast, large game parks and hunting reserves as well as cultural attractions such as Mozambique Island, a 
UNESCO World Heritage Site.  However, for the tourism sector to grow, Mozambique must translate its 
opportunities into meaningful products and services.  

 

In the past decade, the Government of Mozambique (GoM) has produced a number of policies, 
laws and regulations fostering the development of the tourism sector. The Tourism Policy and 
Strategy (2003) recognizes the value of protected areas and regards the promotion of tourism 
development in protected areas a priority area for intervention. The existing policy and legal 
framework also recommends the elaboration of clear guidelines to assist in the development of 
sustainable tourism operations, and concessions, in protected areas.  With approval of the 
Conservation Policy in 2009, GOM further shows the importance and value of sustainable 
conservation management in protected areas. 
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Developing sustainable tourism concession models in and around Mozambique’s key protected areas 
(over 11 percent of Mozambique’s land area is comprised of National Parks and Reserves), is one way for 
the GoM to get the private sector engaged, to enable communities to benefit from tourism development, 
to increase job creation, and to help the Mozambique’s tourism industry grow. When designed and 
implemented correctly, tourism concessions can greatly benefit a wide range of stakeholders, while 
ensuring the environmental protection of critical assets. 

 

In Mozambique, tourism development is already taking place in many protected areas, mainly through the 
application of different concession models. In Gorongosa National Park, for example, the entire park is a 
concession (for private management and rehabilitation) and they have one operator with two years’ 
experience running safari operations, another just signed up to manage the main camp (Visabeira, a 
Portuguese conglomerate), and there are five additional concessionaires poised to sign contracts in the 
next six months. Gorongosa has a tremendous body of knowledge and recent experience to build upon, 
including Carr’s agreement with the GOM (which could be replicated in other parks and with other 
private sector partners).  
 

The table shows the National Parks and Reserves that currently have tourism concessions. 

 

 

National Parks 

Existence of 

Tourism 

Concessions 
Quirimbas National Park Yes 
Gorongosa National Park Yes 
Zinave National Park Yes 
Bazaruto Archipelago National Park Yes 
Limpopo National Park Yes 

Banhine National Park No 

 

National Reserves 

 

Niassa National Reserve Yes 
Gilé National Reserve No 
Marromeu Special Reserve No 
Chimanimani National Reserve No 
Pomene National Reserve No 

Maputo Special Reserve Yes 

 

The main purpose of this study is to analyze and understand the characteristics of the tourism concession 
models that are currently applied in Mozambique protected areas. This assessment will be done in the 
light of the relevant country’s policy and legal framework and drawing on regional experiences and best 
practices.   
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ANNEX 2: LIST OF STAKEHOLDERS CONSULTED 
 

Government  

TFCA unit Dr Bartolemeu Soto 

MITUR (Ministry of Tourism) Dr Mohammed Harun 

Ministry of Finance Roberto de Souza  

Mozaico de Indico Armando Jeque  

Protected areas  

Gorongoza National Park James Glasgow 

Limpopo National Park Antony Alexander 

Niassa National Reserve Madyo Couto, Anabela Rodrigues 

Maputo Special Reserve Peter Scott 

Donors  

IFC Irene Visser / Michelle Souto 

USAID Robert Layng 

World Bank 

Mazen Bouri, Albino Mahumane,  

Sergio Macamo, Karen Jensen, Albino Mahumane 

Embassies  

Netherlands Celia Jordao 

Private sector   

Barra resorts Dave Law 

Manda Wilderness Malcolm Turner 

Marlin Lodge, Bazaruto Peter De Klerk 

Technoserve João Viseu, Paulo Mussanhane 

TFPD Glyn O'Leary 

Bell Foundation Geoff Whitelaw 

NGOs  
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MICAIA Andrew Kingman 

Lupa Geraldo Palalane 

PPF Arrie van Wyk, Peter Scott 

AWF Simon Munthali 

WWF Sean Nazerli  

IUCN Regina Cruz 

ASL Steve Collins 

 

ANNEX 3: WORKSHOP REPORT 
 

See enclosed file 

 

ANNEX 4: CONCESSIONS MANUAL 
 

See enclosed file 
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