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ABSTRACT KEYWORDS

This study sought to examine the efficacy of tourism administration Tourism administration;
within Kenya's devolved system of government. The study was  centralized vs decentralized
based on content analysis of official documents and websites ~ administration; regulatory
from the national and county governments in Kenya. Nine ':heor.)t/.; déstt'na.t'ons |nK
counties out of the 47 were further purposively selected for ransition; fourism in Benya
analysis of the tourism functionalities undertaken by the county

governments. Data were analysed using thematic data analysis

based on predetermined research questions. The study found out

that whereas the role of both levels of government in Kenya’s

tourism development is clearly identified, gaps exist that would

hamper coordinated development of a competitive tourism

industry in the country. This study thus identifies a number of

lessons for tourism administration restructuring for destinations

transiting from centralized to decentralized government system

including the need for a clear delineation of tourism development

functions between national and devolved government units,

institutional and functional alignment between national and

devolved government levels, a clear coordination mechanism

between the tourism development mandates of the two levels of

government, need to standardize tourism administration and

development institutional framework and functions across the

devolved units, and the need for capacity building of the

devolved units during the transition point.

Introduction

Effective governance is key to creating and maintaining an enabling environment, essen-
tial to the achievement of social and economic objectives in any country. This involves the
establishment of institutions that are designed to provide the structural framework
necessary to guarantee long-term stability of economic exchanges and social economic
processes (Yuksel & Yiksel, 2000). Such institutions therefore represent a vital input for
economic growth and indeed explains the development gaps between economies. In
the tourism sector, institutional configurations have been identified as being responsible
for the sector’s structural and spatial characteristics (Britton, 1991).
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In Kenya, the tourism industry occupies a central role in the county’s socio-economic
development agenda. The industry is currently the country’s third leading export sector,
making a significant contribution to such important economic indicators as the country’s
Balance of Payment, the GDP, and employment creation. For instance, in 2013, the travel
and tourism industry generated KES 462.8bn accounting for 12.1% of Kenya's GDP;
recorded a total investment of KES 55.8bn, 7.6% of total investment in the country; and
supported a total of 589,500 jobs representing 10.6% of the country’s total employment
(WTTC, 2014). Such significant contribution has accorded the sector prominence in vir-
tually all the country’s major socio-economic development frameworks including the
Economic Recovery Strategy for Wealth and Employment Creation (ERSWEC) 2003-2007
(Government of Kenya [GoK], 2003) and the Vision 2030 (GokK, 2007).

In the year 2010, Kenya adopted a new Constitution that changed the country from a
centralized system of government to a devolved one that features a central national gov-
ernment and 47 semi-autonomous counties. The constitution further delineated adminis-
trative functions between the national and the county governments (GoK, 2010). This
paper therefore examines the institutionalization of the tourism sector within this
devolved system of government with a view to examining any institutional gaps that
may have a bearing on the country’s tourism development. Specifically, the study was
guided by the following research questions (RQs):

RQ1: What are the tourism development mandates of the national and county governments in
Kenya?

RQ2: What is the nature of linkage between the county and national public tourism
institutions?

RQ3: What are the perspectives of county governments of their constitutional tourism devel-
opment mandate as demonstrated by their institutional structures and functionalities?

Study theoretical and empirical underpinning

Relevant to this study are two major theoretical foundations of public administration: the
regulatory school of thought of political economy, and the centralized vs decentralized
administration systems. These are expounded in sections below. In addition, a review of
extant literature on the distribution of tourism functions within a decentralized system
is also provided.

The regulatory theory of political economy

One of the key logic underpinning the theory of political economy is that the economy is
embedded in historical, political, socio-cultural and geographical contexts. These contexts
influence the structures that organize accumulation and distribution (Bramwell & Meyer,
2007; Coles & Church, 2007). In this sense, political economy focuses on analysing how
public policy is created and implemented and by extension, recognizes that institutions
are embedded in networks of social relations. The institutional approach to the political
economy is thus concerned with the institutional regime of the economy. Such regime
consists of the institutional environment (covering both informal structures, and
officially formalized laws and regulations) and specific institutional arrangements
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(i.e. the specific configuration of organizations that are involved in regulation) (Yuksel &
Yiksel, 2000).

Changes in institutional arrangement between new and existing governance systems
are embedded in the regulatory theory of the political economy. This approach to political
economy originally focused on the emergence of new socio-economic institutional forms
and the tensions between them and existing institutional arrangements (Cornelissen,
2005, 2011; Boyer & Saillard, 2002; Mosedale, 2011). The theory primarily examines the
relationships between states, governance and society. Accordingly, it studies historical
change of the political economy through two central concepts: the regime of accumulation
(referring to the manner in which production, circulation, consumption, and distribution
organize and expand capital in a way that stabilizes the economy over time); and the
mode of regulation (the structures that sustain the survival of the regime of accumulation
by regulating economic behaviour and for the resolution of conflict) (Cornelissen, 2005,
2011; Mosedale, 2011). Regulatory theory thus focuses on the transformation of social
relations that create new forms of economic and non-economic structures and hence,
regenerates the mode of reproduction (Boyer & Saillard, 2002).

Within tourism, the scope of regulatory attention is given to a number of themes includ-
ing analysing the organization of institutions and the allocation of roles and responsibil-
ities (Church, Ball, Bull, & Tyler, 2000; Dredge, 2006; Hall, 1997; Hall & Jenkins, 1995;
Ruhanen, Scott, Ritchie, & Tkaczynski, 2010; UNWTO, 2007; Zhang & Zhu, 2014); tourism
policy formulation including the process through which the policy agenda for tourism is
shaped, the way in which tourism problems are defined and alternatives are considered,
and how choices are made and decisions and actions taken (Hall & Jenkins, 1995, p. 19);
policy coordination challenges associated with the spread of tourism across governmental
structures and the consequences of splitting tourism development functions between
different levels of government (Dredge & Jenkins, 2007; Hall, 2009, p. 2010); and restruc-
turing of public administration with respect to tourism (Dredge, 2001; Dredge & Jenkins,
2003a, 2003b, 2007; Hall, 2010).

Centralized vs decentralized tourism administration systems

Policymaking has always adapted two opposing administrative frameworks, the centra-
lized (top-down) and decentralized (bottom-up) administrative structures. Within the
tourism sector, decentralized system has been majorly adapted by developed economies
while developing countries have tended to lean towards the centralized structures. Such
structures are characterized by national governments deciding on sector policies and pro-
viding much of the infrastructure and services. Accordingly, this results in the concen-
tration of authority and decision-making within the central state and its bureaucracies
(Oliveira, 2002; Rondinelli, McCullough, & Johnson, 1989; Yiiksel, Bramwell, & Yiksel,
2005). As Wahab (1997) posits, the preference of the centralized tourism administration
structures in developing economies is informed by the sector being consideration as an
industry of national concern which should be centrally planned and controlled. This
results in lack of a system that would allow decisions to be taken by the people most
immediately affected by them.

The ability of centralized administration systems to achieve the desired tourism devel-
opment outcomes is limited owing to the fact that decisions are usually taken at levels
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distant from those who are most affected by them (Yuksel & Yiiksel, 2000). As a result, such
decisions in many occasions are out of touch with the needs of local stakeholders as they
may not be based on detailed knowledge of the local environment. Further, such decisions
generally overlook the knowledge, skills and goals of local tourism organizations, both
public and private. Moreover, the physical distance can impact on the willingness of
local stakeholders to participate in both the decision-making process and their implemen-
tation (Turner & Hulme, 1997; Yuksel & Yuksel, 2000).

The identified limitations of the centralized tourism administration have provided the
basis for the decentralized approach; believed to offer improvements in the efficiency
of service delivery, and to bring decision-making closer to those affected by it (Turner &
Hulme, 1997). Decentralization involves the delegation of power to lower levels in territor-
ial hierarchy and thus refers to territorial-based delegation not to purely functional-based
delegation (Smith, 1985). It thus gives the local actors power to decide and plan their own
development projects that results in better levels of development since local actors are
more knowledgeable of their capacities and their needs. However, decentralization may
fail where local decision- and policy-makers lack the necessary expertise (Lake & Rothchild,
2005). In addition, as Nasser and Donsimoni (2012) argue, political rather than economic
reasons form the major driving force behind decentralization in most countries. In such
cases, the latter is assigned peripheral consideration and may not receive the requisite
policy and fiscal attention.

Decentralization however, does not imply that all authority should be delegated from
the central government to the regional of local authorities. In most cases, arrangements
exist where the central government retains a core of essential national functions and
assumes a supervisory role over the local units. Accordingly, on the basis of how authority
is transferred, decentralization could be classified into two categories: territorial and func-
tional decentralization (Turner & Hulme, 1997). In territorial decentralization, authority is
placed geographically closer to service providers and clients. On the hand, functional
decentralization involves authority being transferred to an agency that is functionally
specialized. Based on these two forms, a number of versions of decentralization are poss-
ible. For instance, functional decentralization may occur in three different forms: del-
egation within formal political structures, (e.g. between central government and local
government); transfer of power within public administrative or parastatal structures,
(e.g. between the headquarters of a ministry and its district offices); and transfer of
power from an institution of the state to a non-state agency (Yuksel & Yiiksel, 2000). On
its part, the territorial decentralization can be divided into two forms: deconcentration
and devolution. Deconcentration involves extending the scope of functions by moving
executive agencies from the centre down to lower territorial levels in the political
system (Crook & Manor, 1994). While this version may result in greater effectiveness, it
has been noted as lacking popular participation (Turner & Hulme, 1997). The devolution
type on the other hand, involves transferring powers and functions from the central gov-
ernment to legally incorporated local governments that have their own legal personalities
and separate from the central government, its central ministries, and local authorities
(Alderfer, 1967, p. 53). This thus gives the devolved units full responsibility for policy deter-
mination in regard to specified locally-run subject areas.

While decentralization has been billed as a counter to the limitations of the centralized
system, a number of limitations have also been noted as affecting the system. First,
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countries switching from a centralized to a decentralized system are likely to encounter a
number of problems during such transition mainly emanating from the reluctance of the
national leadership to share their authority (Crook & Manor, 1994; Turner & Hulme, 1997;
Yuksel & Yiiksel, 2000). In addition, the transfer of responsibilities from the central to the
decentralized units may not always be accompanied by corresponding transfer of financial
resources. Moreover, lack of competencies at the local level may lead to excessive wastage
of the devolved resources as their administration and deployment may be entrusted to
inexperienced, ill-trained and underpaid staff (Yuksel & Yiiksel, 2000). In view of such limit-
ations, decentralization may be potentially difficult to implement and often may yield very
limited or negative outcomes at a high cost (Smith, 1985; Turner & Hulme, 1997). However,
if well embraced and strategically implemented, decentralization presents a more viable
tourism administration pathway.

Distribution of tourism functions within a decentralized system

Depending on the usage, the concept of governance assumes diverse definitions. For
example, the corporate dimension defines governance as “the system by which compa-
nies are directed and controlled” (Cadbury 1992, p. 15). On the other hand, the political
science dimension as fronted by Rhodes (1997, p. 15) regards governance as “the self-
organizing inter-organizational networks characterized by interdependence, resource
exchange, rules of the game and autonomy from the state”. In the case of tourism
sector governance, Ruhanen et al. (2010) argue that both political science and corporate
approaches are applied as evident from the works of Nordin and Svensson (2007), Palmer
(1998) and, Svensson, Nordin, and Flagestad (2006). This perspective is informed by the
fact that governance in the tourism sector lies at the intersection of the public, private
and community sectors (Ruhanen et al,, 2010).

As to what constitutes the dimensions of governance, Ruhanen et al. (2010) in their
ground breaking study involving a review of 53 published governance studies identified
40 separate dimensions of governance. The authors further found six dimensions of gov-
ernance as being the most prominent, thus: accountability, transparency, involvement,
structure, effectiveness and power. The current study focuses primarily on the structure
and effectiveness dimensions of governance with respect to the restructuring of the
public sector functions from a centralized to a decentralized system.

A number of studies have identified the presence of clear roles and responsibilities and
clear operational structures and processes as being prominent characteristics of effective
destination governance (Beaumont & Dredge, 2010; d’Angella, Carlo, & Sainaghi, 2010;
Ruhanen et al,, 2010; Zhang & Zhu, 2014). Subsequently, analysis has been undertaken
on tourism structures in different countries and the roles of different levels of government
(Costa, Panyik, & Buhalis, 2014; Lennon, Smith, Cockerell, & Trew, 2006; OECD, 2014).

Destinations have generally applied varied frameworks in the distribution of tourism
functions between the national and devolved units. As a general practice however, the
national level is responsible for the more strategic roles while the local level focuses on
the more operational elements of tourism development (UNWTO, 2007). Specifically,
national governments assume a leading role in: defining national tourism policy; establish-
ing the regulatory framework that reflects the overall development goal of the country’s
tourism industry; leads and coordinates international promotion; provides statistics,
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research and analysis to support industry development, policy development and market-
ing for the overall tourism industry; establishes mechanisms and institutions to provide the
human, financial and material resources necessary for quality tourism; promotes the
national co-ordination of public and private initiatives in the field of tourism; and provides
assistance to local and regional authorities in tourism development initiatives (Guerin,
2004; Ndivo, Waudo & Waswa, 2013; OECD, 2014; Ontario Ministry of Tourism, 2009).

The local or regional authorities on the other hand, undertake the role of developing
tourism in their respective areas under the coordination of the national government
including: setting objectives for regional tourism development; promoting the region as
a tourism destination mainly within the domestic market (and sometimes at the inter-
national level in partnership with the national tourism organization or jointly with other
regions); collecting, processing and disseminating data on regional tourism; and co-ordi-
nating public and private sector tourism development initiatives within the region (Guerin,
2004; Ontario Ministry of Tourism, 2009). Within such frameworks, national tourism devel-
opment is achieved in a coordinated and participatory manner featuring the contribution
of both public and private sectors at national and regional levels. In addition, regions are
also accorded space and support to develop the industry within their individual or clus-
tered jurisdictions. This scenario is well demonstrated in the case of South Africa where
the South African Tourism works with independent provincial tourism authorities and
other stakeholders to roll out the insight, the global strategy and the specific expression
for each province and product (Republic of South Africa, 2016). This allows smooth coordi-
nation and implementation of the country’s tourism industry that has grown to become a
top destination in Africa.

Nonetheless, regional examples exist where such coordination has not always been
smooth. In the case of Ethiopia for instance, a situational analysis of the country’s
tourism provided in the Sustainable Tourism Master Plan 2015-2025 (Ministry of Culture
and Tourism, 2015) indicates that its National Tourism Development Policy (Ministry of
Culture and Tourism, 2009) lacks clear guidelines and a programme for implementation
including a link between the Federal level of government and the regional states. In
addition, regional tourism development instruments are not aligned to the broader
national tourism development goals and thus notes the need to harmonize such instru-
ments at both levels to ensure that tourism development and growth is conflict free. A
further need is noted for a well-coordinated and managed approach to the various insti-
tutions and measures put in place to enhance the capacity of such institutions to deliver
on their respective mandates (Ministry of Culture and Tourism, 2015).

In view of the foregoing, the current study focuses on the effectiveness of tourism
administration under the devolution-type territorial decentralization just after changes
in institutional arrangement between new and existing governance systems. It examines
the extent of rrestructuring of public administration with respect to tourism and thus ana-
lyses the organization of institutions and the allocation of roles and responsibilities.

Study methods

The study analyses content of a number of official and legal documents and websites from
national and county governments, and relevant tourism institutions in Kenya with a view
to responding to the research questions identified above. Data were then analysed using
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Qualitative Content Analysis (QCA). This approach allows subjective interpretation of text
data content through identifying and coding categories or themes of similar meanings
that respond to the research questions (Hsieh & Shannon, 2005; Moretti et al., 2011). In
the current study, the deductive approach to QCA was used. This approach allows precon-
ceived codes or categories derived from prior relevant theory, research or literature to be
used in the analysis of data (Cavanagh, 1997; Elo & Kyngas, 2008; Kondracki, Wellman, &
Amundson, 2002; Mayring, 2000). Based on the literature on the distribution of tourism
functions between the national and devolved units reviewed above (Guerin, 2004;
Ndivo et al., 2013; OECD, 2014; Ontario Ministry of Tourism, 2009).

Under the National government functions, the following seven themes were predeter-
mined: N1: Defining national tourism policy; N2: Establishing the regulatory framework
that reflects the overall development goal of the country’s tourism industry; N3:
Leading and coordination of international promotion; N4: Providing statistics, research
and analysis to support industry development, policy development and marketing for
the overall tourism industry; N5: Establishing mechanisms and institutions to provide
the human, financial and material resources necessary for quality tourism; N6: Promoting
national co-ordination of public and private initiatives in the field of tourism; and N7: Pro-
viding assistance to local and regional authorities in tourism development initiatives.

On the other hand, under the Local or regional authorities functions, the following four
themes were predetermined: LR1: Setting objectives for regional or local tourism develop-
ment; LR2: Promoting the region as a tourism destination mainly within the domestic
market (and sometimes at the international level in partnership with the national
tourism organization or jointly with other regions); LR 3: Collecting, processing and disse-
minating data on regional tourism; and LR4: Co-ordinating public and private sector
tourism development initiatives within the region. Data obtained from secondary
sources were then coded according to these predetermined categories and the appropri-
ate subcategories.

To respond to research questions RQ1 and RQ2, a content analysis of key legislations
was undertaken including the Fourth Schedule of Kenya's Constitution (GoK, 2010), the
Tourism Act of 2011 (GoK, 2011), and the Wildlife Conservation and Management Act of
2013 (GoK, 2013a). Further analysis involved that of Strategic Plans and official websites
of different tourism institutions in Kenya including those established under the Tourism
Act, 2011 (GoK, 2011) (thus: Kenya Utalii College, Kenya Tourism Board, Kenyatta Inter-
national Convention Centre, Tourism Fund, and the Tourism Finance Corporation), and
other relevant institutions not specifically provided under the Tourism Act, 2011 such as
the Bomas of Kenya (BoK), National Museums of Kenya (NMK), and the Kenya Wildlife
Service (KWS).

To answer research question RQ3, the official websites of all the 47 county governments
in Kenya and the report by the Commission for the Implementation of the Constitution
(CIC) on “Assessment of the implementation of the system of devolved government”
(GoK, 2014a) were first analysed. This was done with a view to identify the county govern-
ments’ tourism institutional framework. Further, nine counties were purposively selected
for analysis of the tourism functionalities undertaken by the devolved governments in
Kenya. These composed of those Counties with the highest tourist activity based on the
presence of a leading tourist attraction and/or the share of national tourism arrivals (as
indicated in Kenya’s 2014 Economic Survey (GoK 2014b, pp. 211, 214)). Through this
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approach, information-rich cases were identified and selected in line with the research
objectives (Patton, 2002; Zhi, 2014). The ultimate goal was to identify what Counties per-
ceived as being their tourism development mandate. Table 1 provides a summary of the
selected counties and the rationale for their choice.

Under each research question, the emerging themes were then tabulated, analysed and
conclusions drawn.

Results and discussions

Tourism development mandate of the national and county governments in
Kenya

The distribution of functions between the national and county governments in Kenya is
featured in the Fourth Schedule of Kenya's Constitution (GoK, 2010). Primarily, the national
government is charged with overall responsibility over tourism policy and development
while the county governments are responsible for local tourism as part of their general
mandate on trade development and regulation (GoK, 2010, pp. 175, 177) (see Table 2).

(@) Role of national government in tourism development

From the findings of this study, the two levels of government in Kenya embraces the
tourism development functions identified in the extant body of literature reviewed. None-
theless, of importance to note is that whereas the Kenyan constitution only provides for a

few functions as noted in Table 2 above, the national government has established a

Table 1. Profile of the counties selected for the study.

County Rationale
1. Kwale Home to the Southern Coastal beaches and the Mijikenda Kaya forests—a UNESCO World Heritage Site
2. Kilifi Home to the North Coast beaches

3. Mombasa A coastal county that is the leading leisure destination in Kenya, home to the Fort Jesus—a UNESCO

World Heritage Site

4. Nairobi Kenya’s capital, home to the Nairobi national park, and the leading business tourism destination in Kenya

5. Nakuru home to Nakuru and Elementaita National parks, part of the Rift Valley Lake system, a UNESCO World
Heritage Site

6. Narok home to Masai Mara national reserve

7. Kajiado Part of the greater Nairobi metropolis, home to the Amboseli national park, and a part of Nairobi and
Chyulu national parks

8. Nyeri The leading destination in the central region of the country and home to Aberdares national park, and
part of Mount Kenya national park—a UNESCO World Heritage site

9. Machakos Part of the greater Nairobi Metropolis, and the most popular domestic tourism destination

Table 2. Distribution of tourism administration functions between national and county governments.

National government

County governments

Tourism policy and development.

National betting, casinos and other forms of gambling.
Protection of the environment and natural resources,
including protection of animals and wildlife, among
others

Ancient and historical monuments of national importance.
Capacity building and technical assistance to the
counties

(i) Trade development and
among others, local tourism

(ii) Licensing and control of undertakings that sell
food to the public

(iii) County cultural activities, public entertainment
and public amenities,

(iv) County planning and development, including among
others, statistics

regulation, including,
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number of institutions and agencies to execute its functions. Table 3 summarizes tourism
development functions performed at the national level.

(a) Responsibilities of county government in tourism development

From the provisions of the Constitution, the county governments have been given the rel-
evant mandate to develop the tourism sector at the local level including the development of
cultural, heritage, recreation, and beach products (where applicable); and promotion of
tourism investment under the trade development function. Further, while the national gov-
ernment retains the function of protecting animals and wildlife, the Wildlife Conservation and
Management Act of 2013 (GokK, 2013a) allows counties to develop the wildlife product by
managing national reserves created by the national government Minister-in charge of wildlife
(GoK, 20134, section 35). In addition, the Act provides for the establishment of wildlife con-
servancies owned by either individual landowners, body corporates, group of owners, or a
community (GoK, 2013a, section 39). Furthermore, it is important to note that the Consti-
tution requires the national government to provide capacity building and technical assistance
to the counties in the execution of its functions, tourism development included.

From the analysis of tourism development functions undertaken by the counties, this
study establishes that though not at equal measures, the county governments in Kenya
perform the requisite functions for devolved units of government as identified in the litera-
ture. First, the counties perform the function of setting objectives for regional or local
tourism development. This involves two main categories: (a) County tourism planning and
management including tourism policy management; formulation of tourism development
strategic plans; establishment of legal and institutional framework on tourism management,
(b) Implementation of national policies and regulations. This takes the form of implementation
of national tourism policies, regulations, strategies and programmes; implementation of
bilateral, regional and international agreements on tourism; and domestication and
implementation of bilateral, regional and international agreements on tourism.

In addition, the function of tourism promotion is also undertaken at the county level.
The main focus is mainly on promoting the counties as tourism destinations mainly
within the domestic market. The aspect of promoting the counties at the international
level in partnership with the national tourism organization or jointly with other regions
is largely missing among all the counties examined. On the third function, of collecting,
processing and disseminating data on regional tourism, the only evidence that county
governments in Kenya perform this function is that of dissemination of tourism infor-
mation with no indication of any efforts to collect and process the data before disseminat-
ing it. Lastly, the counties undertake the function of co-ordinating public and private
sector tourism development initiatives within the region. This is undertaken in the form
of Standardization and control of the tourism industry that includes such functions as Main-
tenance of standards in tourism products and facilities; Coordinate and facilitate the man-
agement and control of county specific tourism activities; Administration and regulation of
betting; casinos and other forms of gambling levies; and Liquor licensing.

In addition to the functions identified in literature, counties in Kenya also perform two
other functions. First, there is a focus on the development of the tourism sector. This involves
diversification and development of tourism niche products; mapping out tourist attraction
sites and conservancies; promotion of tourism investments; development of tourism
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Table 3. Kenya: Tourism Development functions of National government.

Theme

Categories and sub-categories

N1: Defining national tourism policy

N2: Establishing the regulatory framework that reflects
the overall development goal of the country’s tourism
industry

N3: Leading and coordination of international
promotion

N4: Providing statistics, research and analysis to support
industry development, policy development and
marketing for the overall tourism industry

N5: Establishing mechanisms and institutions to provide
the human, financial and material resources necessary
for quality tourism

N6: Promoting national co-ordination of public and
private initiatives in the field of tourism

Tourism policy and development (Const.)

(i) Regulation National betting, casinos and other forms of
gambling (Const. BCLB).

(i) Sustainable tourism development:

e Regulate tourism activities and services countrywide
(TRA),

« Conservation, Protection and management of the
environment and natural resources, including
protection of animals and wildlife, among others
(Const, KWS).

o Establishment of county wildlife conservation
committees (KWS)

« Development of mechanisms for benefit sharing with
communities living in wildlife areas (KWS)

e Preservation of ancient and historical monuments of
national importance (Const., BoK)

e Promoting the conservation and sustainable
utilization of national heritage (NMK)

(i) To develop, implement and co-ordinate a national tourism
marketing strategy (KTB)

(i) Market Kenya at local, national, regional and international
levels as a premier tourist destination (KTB)

(iii) Identify tourism market needs and trends and advise
tourism stakeholders accordingly (KTB)

(iv) Developing and implementing the national strategy for
meetings, incentives for conferences and exhibitions (KICC)

(i) Collect and analyse information, for the tourism sector
and other clients in the private and public sectors (TRMI)

(i) Assess strategies and techniques for product development
and marketing (TRMI)

(iii) Determine, in consultation with lead agencies, the
carrying capacities of the various tourism destinations
and conservation needs and priorities (TRMI)

(iv) Give information on early warning, disaster management,
impacts and mitigation and adaptive strategies to
climate change (TRMI)

(v) Promote and undertake extension service programmes
intended to enhance wildlife conservation, education
and training (KWS)

(i) Capacity building for the tourism sector human resource
(KUQ)

(i) Specialized short-term courses on conservation and
sustainable utilization of national (NMK)

(iii) Finance the development of tourism products and
services (TF, TFC)

(iv) Mobilize resources to support tourism-related activities (TF)

(v) Provide for investment opportunities in the tourism
sector (TFC)

(vi) Provide business advisory services to the tourism sector
(TFC)

(vii) Visitor safety (TPS)

() Formulating guidelines and measures for sustainable
tourism throughout the country (TRA)

(ii) Monitor and assess tourist activities and services to
enhance continuous improvement and adherence to
sound principles and practices of sustainable tourism (TRA)

(iii) Ensure the development and implementation of high
quality tourism sector (TRA)

(Continued)
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Theme

Categories and sub-categories

N7: Providing assistance to local and regional authorities
in tourism development initiatives.

(i) Capacity building and technical assistance to the counties

(Const.)

(i) Assist and advise in the preparation of management

plans for community and private wildlife conservancies
and sanctuaries (KWS)

Keys: TRA: Tourism Regulatory Authority; KUC: Kenya Utalii College; TPS: Tourism Protection Service; KTB: Kenya Tourism
Board; KICC: Kenyatta International Convention Centre; TRMI: Tourism Research and Monitoring Institute; TF: Tourism
Fund; TFC: Tourism Finance Corporation; BoK: Bomas of Kenya; NMK: National Museums of Kenya; KWS: Kenya Wildlife

Service.

infrastructure and amenities; and development of partnerships for tourism development.
Secondly, the counties focus on sustainable tourism development. This involves manage-
ment and protection of cultural and natural heritage; facilitation of development funds
for local tourism facilities; and promotion of community based tourism (Table 4).

Table 4. Kenya: Tourism development functions of County Governments.

Theme

Category and sub-categories

LR1: Setting objectives for regional or local tourism
development

LR2: Promoting the region as a tourism destination
mainly within the domestic market or at the international
level in partnership with the national tourism
organization or jointly with other regions

LR 3: Collecting, processing and disseminating data on
regional tourism

LR4: Co-ordinating public and private sector tourism
development initiatives within the region

Others
LR 5: Development of the tourism sector

LR 6: Sustainable tourism development.

County tourism planning and management including

Tourism policy management;

Formulation of tourism development strategic plans;
Establishment of legal and institutional framework on
tourism management

Implementation of national policies and regulations including

Implementation of national tourism policies, regulations,
strategies and programmes;

Implementation of bilateral, regional and international
agreements on tourism; and

Domestication and implementation of bilateral, regional
and international agreements on tourism

To promote tourism in the county
Support marketing of domestic tourism

Dissemination of tourism information

Standardization and control of the tourism industry:

Maintenance of standards in tourism products and facilities,
Coordination and facilitation of management and control
of county specific tourism activities,

Administration and regulation of betting, casinos and
other forms of gambling levies, and

Liquor licensing

Diversification and develop tourism niche products;
Mapping out tourist attraction sites and conservancies;
promotion of tourism investments; Development of
tourism infrastructure and amenities; Development of
partnerships for tourism development

Management and protection of cultural and natural
heritage; Facilitation of the provision of funds for
development of local tourism facilities; and Promotion of
Community based tourism
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A further analysis was carried out on what the counties specifically perceived as being
their tourism development mandate. A total of nine functional thematic areas were ident-
ified (Table 5). The most common functions performed by majority of the counties were
related to tourism marketing and promotion (indicated by seven counties) followed by
tourism development (indicated by six counties). Other major functional themes arising
included the promotion of tourism investment and county tourism planning and manage-
ment (both indicated by four counties each).

A number of important observations are worthy highlighting as pertains to functions
indicated by individual counties. Narok County, for instance features in all the nine the-
matic areas while Nairobi City only featured in one, tourism planning and management.
In the case of Narok (home to the world renown Masai Mara game reserve that generates
billions of Kenya shillings per annum) the county lists 15 functions as being the mandate of
its Directorate of Tourism and Wildlife. One of the key observations about the county is
that it is the only one that indicates implementation of national tourism policies and regu-
lations as one of its mandate. However, some of the functions under this theme appears to
be outside the scope of the functions of the counties as assigned under the Constitution.
Notable functions include “Implementation of bilateral, regional and international agree-
ments on tourism” and “Domestication and implementation of bilateral, regional and
international agreements on tourism as appropriate”. These functions are in the domain
of the national government and thus an indication of lack of appreciation of the
county’s mandate. It also raises pertinent questions on the level of attention to detail
accorded to the county’s tourism development responsibilities and would therefore, be
interesting to see how the county implements such mandates.

Nairobi, home to Kenya’s capital city and that receives the highest business tourist arri-
vals (GoK, 2014b), identifies its tourism mandate as being solely focused on “the policy for-
mulation leadership in local tourism and wildlife management” with no mention of any
other core tourism development functions. Further, Mombasa, the leading coastal destina-
tion for both domestic and international leisure tourists (GoK, 2014b) does not consider
important functions as tourism marketing and promotion, and tourism development—
including product innovation and development, as key to its mandate. These omissions
by Nairobi and Mombasa counties should be of great concern to the country’s tourism
industry in general. This is in taking note of the pivotal role played by both Nairobi (as
the national capital and the hub for the country’s business tourism) and the Mombasa
(Kenya's leading leisure destination for domestic and international tourists). These two
regions not only attract the highest visitors, they also host the highest share of the coun-
try’s tourist hotels and conference facilities (GoK, 2014b). Most importantly, they form key
anchor destinations for the rest of the destinations in the country.

It is also informative to note that concerns have been raised about the quality and
safety of the coastal product in Kenya (GoK, 2008; World Bank, 2010). In particular, the
World Bank’s 2010 “Polishing the Jewel” report on Kenya’s tourism sector (World Bank,
2010), Mombasa, Kenya’s largest coastal resort, suffers from among others

... out-of-date and tired lodging options, which are not attractive to travellers able to select
from numerous beach destinations; inadequate infrastructure (that is, poor roads, water
shortages, expensive and limited utilities, and insufficient waste management); and a predict-
able product mix (that is, lack of innovative and exciting product offerings for travellers) ...
(World Bank, 2010, p. 15)



Table 5. Tourism functions performed by selected counties in Kenya.

County
function

Kajiado

Kilifi  Kwale

Machakos

Mombasa

Nairobi

Narok

Nyeri

Nakuru

No. of
Counties

1. Tourism marketing and promotion
To promote tourism in the county
Dissemination of tourism information
Support marketing of domestic tourism
2. Tourism development including(product innovation and development)
To develop tourism in the county
Diversify and develop tourism niche products
Map out all the tourist attraction sites and conservancies
3. Promote tourism investment
Promote tourism investment
Development of tourism infrastructure and amenities
4. County tourism planning and management
County tourism policy management
Develop tourism development strategic plans
Establish legal and institutional framework on tourism management
5. Sustainable tourism development (including CBTS and conservation)
Management and protection of cultural and natural heritage
Facilitate the provision of funds for development of local tourism facilities
Promote CBT
6. Standardization and control of the tourism industry
Maintenance of standards in tourism products and facilities
Coordinate and facilitate the management and control of county specific tourism
activities
Administration and regulation of betting, casinos and other forms of gambling levies
Liquor licensing
7. Development of partnerships for tourism development
8. Collection and administration of tourism-related revenue
9. Implementation of national policies and regulations
Implementation of national tourism policies, regulations, strategies and
programmes;
Implementation of bilateral, regional and international agreements on tourism’
Domestication and implementation of bilateral, regional and international
agreements on tourism
Total themes in which a county featured
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It would therefore be expected that Mombasa County would be at the forefront in the
efforts to build the image of the coastal resort.

Generally, the above scenario therefore depicts a situation whereby different counties
have interpreted differently their tourism development mandate as identified by the Con-
stitution with some outright cases of lack of appreciation of what such mandate is. This
would in effect limit the development potential of the counties to not only position them-
selves as a tourist destination in their own rights, but most importantly, contribute to the
overall national tourism development.

County governments’ tourism administration structures

From the information available on the official websites of all the 47 county governments
and the CIC's 2014 report, a number of important findings were noted on county govern-
ment tourism administration structures in Kenya (Table 6). First, the study found out that a
total of 43 counties had a department with a mandate over tourism development.
However, four of them did not have any department with such a mandate. This forms a
serious omission in view of the express constitutional provision that all counties should
be involved in developing tourism at the local level.

The study further found out that in all the counties that had a department responsible
for tourism development, the sector was found to be grouped with other functions. The
most common cases involved tourism being grouped with other commercial sectors
including trade, industrialization, cooperative development, and wildlife (13 counties);
trade, industry, enterprise, investment (7 counties); and those grouping it with culture,

Table 6. Organizational structures in charge of tourism development in Kenya's counties.

Responsible department — combinations Counties Total
1. Tourism, Wildlife, Trade, Industrialization, and Nairobi, Nyandarua, Kilifi, Kirinyaga, Kiambu, Meru, 13
Cooperative Development Makueni, Wajir, Narok, Kericho, Nakuru, Kakamega,
Busia
2. Tourism, Trade, Industry, Enterprise, Investment, Turkana, Samburu, Embu, Baringo, Uasin Gishu, 7
and industrialization Laikipia, Vihiga

3. Tourism, Culture, Social Services, and Sports Nyeri, Marsabit, Mombasa, Machakos, Homa Bay, West 7

Pokot, Nyamira

4. Tourism, ICT, Trade, Industrialization, Wildlife and ~ Mandera, Siaya, Kwale, Isiolo 4
Cooperative Development
5. Tourism, Trade, Energy, and Industry Kitui, Bomet 2
6.  Tourism, Education, and Information Technology Murang'a 1
7. Tourism, Culture and Co-operative Development Nandi 1
8.  Tourism Environment and Natural Resources Tharaka 1
9.  Tourism, Commerce, and Heritage Kisumu 1
10. Tourism, Trade, Investment, Local and International Lamu 1
Funds/ Resource Mobilization, and Culture
11. Tourism, Energy, and Environment Garissa 1
12.  Tourism Development, Trade, Cooperatives, and Elgeyo Marakwet 1
Energy
13.  Tourism and Natural Resources Taita Taveta 1
14. Tourism, Environment, Natural resources, and Bungoma 1
Water
15.  Tourism, Agriculture, and Livestock Kajiado 1
No mention of the sector in the County ministries/  Tana River, Migori, Kisii, Trans Nzoia 4
departments
Total 47

Source: GoK (2014b); individual county government official websites.
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social services and sports (7 counties). Others have merged the sector with quite distant
sectors such as ICT, energy, agriculture and livestock, education, and regulation.

This level of disparity on the sectors with which tourism is combined raises concerns
about the amount of attention given to the sector. Even more serious is the concern on
what competencies should the County Executive Officer in-charge of such combination
possesses in order to adequately administer such varied sectors, especially where
tourism is combined with distant sectors like energy, education, water, agriculture, or
livestock.

Linkage between counties and the national tourism institutions

Kenya’s Constitution thus underlines a clear functional arrangement between the national
government and the counties, able to ensure accelerated development of a competitive
tourism sector that fully integrates the devolved units. However, for such results to be rea-
lized, an institutional framework and arrangement to facilitate a seamless functional
linkage between the two levels of government would be an essential prerequisite.

At the national level, a number of public institutions exist with different mandates
towards the development of the tourism sector. The primary line institutions have been
established by the Tourism Act of 2011 (GoK, 2011), although a number of them have
not yet been operationalized. Table 5 provides a summary of the mandates of the insti-
tutional bodies established under the Act (Table 7).

The above national bodies have a number of key mandates whose implementation
would necessarily require a clearly indicated integration mechanism with the counties.
However, analysis of the provisions of the entire Tourism Act indicates that it does not
recognize the existence of the counties and makes no single mention of them. This omis-
sion is equally reflected in the focus of the bodies formed under the Act. It is informative to
note that the Tourism Act of 2011 was enacted one year after the promulgation of Kenya’s
Constitution in 2010 that provided for a devolved system of governance including the
devolved functions. It would therefore be expected that the Tourism Act would take cog-
nizance of the counties and devise mechanisms of linking the national institutions with the
devolved units. This would be essential for purposes of providing technical support (as
part of the national government constitutional duty to the counties) and ensuring coordi-
nation of tourism development initiatives in the entire country, at the very minimum.

Moreover, out of the other three national bodies not established under the Tourism Act,
i.e. the Bomas of Kenya (BoK), National Museums of Kenya (NMK), and the Kenya Wildlife
Service (KWS), only the latter has explicit initiatives focusing on the counties and the com-
munity. This is clearly articulated in the Wildlife Conservation and Management Act, 2013
(GokK, 2013b) that establishes KWS and assigns it key mandates towards the local commu-
nities and counties. The Act further provides for the establishment of national reserves by
the Minister to be managed by the relevant county governments. In addition, the Act pro-
vides for the establishment of wildlife conservancies owned by individual landowners,
body corporates, group of owners or a community but mandates KWS to coordinate
and control all wildlife security issues in these protected areas. Within its mandate, as indi-
cated on its official website, KWS declares a commitment to developing tourism within the
counties through its Community Wildlife Program. Through this initiative, the KWS
commits to help communities develop tourism and other related ventures. Moreover,



16 (&) R.M.NDIVO AND R.N. OKECH

Table 7. Mandates of institutions established by the Tourism Act, 2011.

Institution

Key Mandates, Programmes and Units Relevant to counties

Reference to
counties

(a) Institutions established by the Tourism Act, 2011

1. The Tourism Regulatory
Authority (not yet operational)

2. The Kenya Utalii College
3. Tourism Protection Service
4. Kenya Tourism Board

5. Kenyatta International
Convention Centre

6. Tourism Research and
Monitoring Institute
(not yet operational)

7. Tourism Fund

8. Tourism Finance Corporation
(TFQ)

(b) Other relevant institutions
9. Bomas of Kenya (BoK)

10. National Museums of Kenya
(NMK)

11. Kenya Wildlife Service (KWS)

12. Department of Tourism

o Formulating guidelines and measures for sustainable tourism
throughout the country

¢ Regulate tourism activities and services countrywide

o Ensure the development and implementation of high quality
tourism sector;

« Monitor and assess tourist activities and services to enhance
continuous improvement and adherence to sound principles
and practices of sustainable tourism

o (Capacity building for the tourism sector

o Visitor safety

¢ To develop, implement and co-ordinate a national tourism
marketing strategy;

o Market Kenya at local, national, regional and international
levels as a premier tourist destination;

o |dentify tourism market needs and trends and advise tourism
stakeholders accordingly

« Developing and implementing the national strategy for
meetings, incentives for conferences and exhibitions

e Collect and analyse information, for the tourism sector and
other clients in the private and public sectors,

o Assess strategies and techniques for product development and
marketing;

« Determine, in consultation with lead agencies, the carrying
capacities of the various tourism destinations and conservation
needs and priorities;

« Give information on early warning, disaster management,
impacts and mitigation and adaptive strategies to climate
change

o Finance the development of tourism products and services

¢ Mobilize resources to support tourism-related activities.

« Provide financial assistance to investors or entrepreneurs in
the tourism sector including small and medium and
community based enterprises;

o Provide for investment opportunities in the tourism sector;

« Provide business advisory services to the tourism sector

Cultural heritage preservation and promotion as a tourist
attraction.

« To promote the conservation and sustainable utilization of
national heritage

o Directorate of Regional Museums, Sites and Monuments

o Offers specialized short-term courses

o The provisions of NMK Strategic Plan, 2009-2014

« Conservation and management of wildlife in Kenya

o Establishment of county wildlife conservation committees

o Develop mechanisms for benefit sharing with communities
living in wildlife areas;

o Assist and advise in the preparation of management plans for
community and private wildlife conservancies and sanctuaries;

« Promote and undertake extension service programmes
intended to enhance wildlife conservation, education and
training

« The National Tourism Organization (NTO) under the Ministry of
East Africa, Trade, Tourism and Industrialization

None

None
None
None

None

None

None

None

None

None

Yes

Yes

KWS is involved in the development of domestic tourism and niche tourism products such
as eco-tourism, cultural tourism, and bird tourism, among others (http://www.kws.org/
about/).
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On the part of BoK and NMK,; it is important to note that Kenya's rich cultural and heritage
diversity provides great potential through which a number of counties can develop their
tourism industry. Being therefore the premier institutions vested with overall mandates
over the preservation and management of the country’s cultural and heritage resources
respectively, it would be expected that the two institutions would be at the forefront in
championing the participation of the counties in their individual mandates. For instance,
BoK would be expected to closely liaise with the devolved governments in the development
and promotion of cultural tourism in Kenya. However, going by the information availed in its
official website, there is no indication of any role currently being played by BoK in conjunc-
tion with the counties (http://www.museums.or.ke/content/view).

Furthermore, despite the indication by a number of counties that they are developing
heritage or museums as tourism attractions (Table 3), NMK'’s official website and the Stra-
tegic Plan 2009-2014 (NMK, 2009) makes no mention of any partnership with the county
governments. In addition, NMK Strategic Plan 2009-2014 acknowledges the significance
of heritage management to the development and promotion of cultural, heritage and
domestic tourism in the country. As a result, the institution identifies tourism as one of
the available and emerging opportunities and prospects for its functions. It would there-
fore be expected that with this recognition, efforts would be directed to lobby-in the coun-
ties into the development of heritage as a tourist attraction throughout the country.
Further, it is important to note that NMK indicates that it organizes short-term courses
related to the preservation and promotion of both cultural and natural heritage in
various fields (http://www.museums.or.ke/content/view). These would be of interest to
building the capacity of the counties in their endeavour to develop cultural and heritage
tourism.

On the part of the Department of Tourism, its National tourism strategy 2013-2018 only
identifies the existence of national and county structures for tourism promotion and
coordination as one of the country’s strengths (GoK, 2013b, p. 32). The only other refer-
ence to the counties is on encouraging “the county governments to undertake their man-
dates on domestic tourism and invest in the sector in terms of infrastructure and
advertisements ... ” (GoK, 2013b, p. 37). However, despite this acknowledgement, the Stra-
tegic Plan does not provide any strategic measures directed at exploiting or developing
the strategic advantages presented by the counties.

The above scenario demonstrates lack of a deliberate institutional linkage between the
national and the county levels of governments necessary for successful tourism develop-
ment in Kenya. This in effect deprives the counties of the institutional and technical
support from the key national bodies essential for the development of tourism at the
county level. On the other hand, this disconnect also limits the ability of the national insti-
tutions to effectively undertake their mandates within the devolved government
arrangement.

Conclusion and discussion

From the analysis presented in this paper, a number of tourism institutional gaps exist in
the devolved system of government in Kenya that would hamper efforts to develop a
competitive tourism industry. It is important to note that the country’s Constitution recog-
nizes the significance of the counties in the country’s tourism development and thus
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assigns them clear mandates complete with a provision for technical and capacity support
from the national government. However, this constitutional intention may be curtailed by
the identified significant gaps in institutional frameworks and linkages. First, a number of
counties seem not fully appreciate what their tourism development mandate entails, or
how to articulate such mandate. It would thus be unexpected for such counties to under-
take any meaningful tourism development initiatives. Further, while several national
bodies have been legally established to undertake key functions relevant to the develop-
ment of the tourism sector, majority of them lack a framework linking them with both the
counties and any county-focused strategic initiatives. This not only deprives the counties
of the all-important institutional and technical support, but also limits the ability of the
national institutions to effectively undertake their mandates within the devolved govern-
ment arrangement. Eventually, the ability of the country to competitively develop her
tourism industry remains in jeopardy.

In view of the above institutional gaps, there is need to first and foremost review and
harmonize the tourism structures and mandates of the counties in order to effectively
develop the sector in a coordinated manner. This will call for standard mandates and insti-
tutional framework across the counties. While it is important to note that all counties in
Kenya may not have equal tourism development potential, such standard mandates
and structures should be adopted in those counties where it is considered such potential
exists. This will be essential if the development of the sector is to be coordinated through-
out the country. Further, the functional relationship between the national level and the
devolved units is of paramount importance in developing tourism within a decentralized
system. It is therefore important that national institutions pursue measures to ensure
seamless coordination with the county structures. This would be essential for the trans-
lation of national policies, programmes and goals at the county level, and facilitation of
a bottom-up integration of individual county tourism innovations and initiatives into
the national tourism agenda.

The findings of this study reveal a number of observations concerning restructuring
tourism administration framework for destinations transiting from centralized to decentra-
lized government system. First, it is important that a clear delineation of tourism develop-
ment functions between national and devolved government units be clearly articulated
from the onset. In addition, institutional and functional alignment between national and
devolved government levels is a key prerequisite. This is essential to guarantee seamless
implementation of national tourism policy and development agenda in a coordinated
manner. The success of such alignment would in essence require a clear coordination
mechanism between the tourism development mandates of the two levels of government.
Further, there is need to standardize tourism administration and development institutional
framework and functions across the devolved units. This would ensure a common
approach to tourism administration. Finally, this study notes the need for capacity building
of the devolved units during the transition point on key areas essential for tourism devel-
opment including institutional formulation and policy and functional alignments between
the national level and devolved government level.
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