
 

 

 
             Vol. 22, No.3, September, 2021 
 

T. O. Adefisoye, I Arum   https://doi.org/10.53836/ijia/2021/22/3/007 

 

1 

ISSN:  2006-4241          
E-ISSN :  2714-4321 

journal of african studies 

 

Inter-agency collaboration and the  
dilemma of flood management and policy 

implementation in Nigeria 
 

Taiwo Oladeji Adefisoye1 and Ifeyinwa Arum2 

1Department of International Relations, 
Elizade University, Ilara-Mokin, Ondo State, Nigeria  

2Department of Political Science, 
Christopher University, Mowe, Ogun State, Nigeria 

Corresponding: taiwo.adefisoye@elizadeuniversity.edu.ng    

 
Abstract 
Flooding remains the most common disaster in Nigeria since its first occurrence in 
1948. While the subject of flood management has enjoyed sufficient attention in the 
literature, the primacy of inter-agency collaboration in managing the effects of flood 
emergencies and in implementing flood management-related policies remain less 
explored. This forms the basis for this article. The qualitative research approach was 
adopted to elicit information from ten key informants from federal, state and local 
government agencies directly involved in flood management. Three states from three 
of the six geo-political zones with the highest records of floods were purposively 
selected. Besides, publications/reports and other secondary materials were reviewed to 
generate secondary data, while a conceptual framework was woven around the 
importance of government institutions in implementing public policy. Results show 
that despite the appreciable  level  of  collaboration among  the government  
institutions/agencies  in  
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managing floods in the country, such collaboration is yet to translate into improved 
service delivery. Identified causes include low institutional capacity, inadequate 
funding and bureaucratic corruption. Based on these findings, it was recommended 
that institutions/agencies should be repositioned to play more active roles in Nigeria’s 
flood management system and implement related public policies. If this is done, it 
would save the country from the socio-economic effects of flood disaster, which has 
placed a burden on government spending and infrastructural development. 
 
Keywords: Government institution/agency, policy implementation, flood management, 
flood in Nigeria.      
 
 
 
Introduction 
Flooding remains the most common and 
recurring disaster in Nigeria since its first 
occurrence in Ibadan, the headquarters of 
the old Western region, in 1948. In 2012 
alone, flood disasters ravaged thirty-three 
of the thirty-six states of the country, 
leading to the death of 363 people and 
displacing an estimated 3,871,053 
persons (NEMA, 2013; FGN, 2013). 
Besides the numbers of death and 
displacement, the country lost an 
estimated 7 trillion Naira to the flood 
deluge, making the 2012 flood incidents 
the worst in 50 years.  Despite the post-
2012 government investments in the 
sector, floods continued to ravage many 
parts of the country in subsequent years. 
Similar to what played out in 2012, 2018 
was declared a year of national disaster 

because of the huge human and 
economic losses that the country 
recorded (Relief Web, 2018; Vanguard, 
2018). 
Given these huge losses, successive 
governments have established agencies 
and institutions in order to manage the 
effects of natural hazards and human-
induced disasters (especially floods) and 
implement public policies in the area of 
flood management. At present, the 
National Emergency Management Agency 
(NEMA), the National Environmental 
Standards and Regulations Enforcement 
Agency (NESREA), the Nigerian 
Hydrological Services Agency (NIHSA), 
the Nigerian Meteorological Agency 
(NiMET) are some of the prominent 
federal government agencies saddled 
with the responsibility of managing 
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various aspects of floods, with NEMA as 
the lead agency. Similar structures exist 
at the state and local government levels, 
such as State Emergency Management 
Agency (SEMA) and Local Emergency 
Management Committee (LEMC) 
respectively. Such arrangement is in 
tandem with the country’s federal 
structure and in conformity with the 
National Disaster Management 
Framework (NDMF), which is the 
blueprint and policy guide for disaster 
management activities in Nigeria.  
Despite such arrangements, flood 
management in the country is a far cry 
from what it should be, with dismal 
records in flood mitigation, preparedness, 
response and recovery. This inability to 
sufficiently address the flood needs of the 
country can be attributed to certain 
complexities with Nigeria’s policy 
environment and with the institutions 
saddled with flood management 
(Adefisoye and Agagu, 2021; Adefisoye 
and Agagu, 2020). There is a plethora of 
studies on the challenges of flood 
management in Nigeria, most of which 
have identified both institutional and 
attitudinal issues as inhibiting factors to 
the successful implementation of policies.  
Nkwunonwo, Malcolm and Brian (2015) 
classified these challenges into poor 
attention to flood modelling and 

assessment of vulnerability to flooding, 
weak institutional framework, poor 
human responsibility, lack of a detailed 
plan, insufficient research and skewed 
focus of local education and publications, 
and poor media reporting. In addition, 
Obete (2014) identified dysfunctional, 
mismanaged and poorly funded 
institutions as limiting factors. 
 
However, it must be stated that the place 
of government institutions in policy 
formulation and execution cannot be 
overemphasized. According to Dye (2005), 
“there is an intricate relationship 
between public policy and government 
institutions so much that a policy does 
not become a public policy until such 
policy is adopted, implemented and 
enforced by government institutions” (p. 
13). Besides, “government institutions 
give public policy three distinctive 
characteristics, namely: legitimacy, 
universality and coercion” (Dye, 2005: 
13-14). However, every institution and, 
by extension, every administrative system 
is intricately tied to the fabric of its 
environment, which directly and 
indirectly impinges on its operations. 
While policy implementation might be 
highly successful in most developed 
countries, in Africa, and particularly in 
Nigeria, the implementation stage of 
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public policy is often the graveyard of 
many well-formulated policies 
(Olugbenga, 2013). 
 
To this end, this article examines, among 
other things, inter-agency collaboration 
and the dilemma of policy 
implementation of flood management 
policies in Nigeria between 2010 and 
2018. The choice of the timeframe was 
informed by two major reasons. First, 
because two of the most devastating 
flood disasters occurred in the country 
within this time; and second, because the 
NDMF was introduced in 2010. The 
article is divided into five sections. The 
section after this introduction is the 
conceptual framework, followed by the 
literature review. The literature review 
examined the institutional approach to 
flood management in Nigeria and the 
challenges of flood management. The 
next section presented the methodology 
and analyzed the various Key Informant 
Interviews, while the last section is the 
conclusion.    
 
Conceptual framework: government 
institutions and policy implementation 
The implementation stage has been 
identified as the most critical stage in the 
policy process. Notable works and 
scholars including Pearsons (1999), Dye 

(2005), Ikelegbe (2006), Agagu (2010), 
Anderson (2011), Ikelegbe (2019), and 
Adefisoye and Adefisoye (2020) have 
emphasized the criticalness of the 
implementation stage to the policy 
process. For instance, Agagu (2010) states 
that the implementation stage is “the 
Achilles heel in the public policy process 
(Agagu, 2010, p. 14). According to Dye 
(2005), the policy implementation stage 
is “the stage when political decisions are 
carried out through organized 
bureaucracy, public expenditures and the 
activities of executive agencies” (Dye, 
2005 p. 14). Anderson (2011) 
emphatically posited that “if 
implementation fails, [then] all that 
preceded was of no avail” (p. 210). In 
other words, a policy is as good as its 
implementation. 
 
In implementing a public policy, however, 
certain variables and indicators are 
sacrosanct. As May (2008, p. 223) has 
observed, the realities of a policy in 
actual practice often differ from their 
original intention on paper as a result of 
certain factors, which include “distortions 
by a plethora of unanticipated 
intervening variables”. Specifically, these 
variables may be bureaucratic or 
institutional, political, ideological, 
economic, social, environmental or a 
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combination of these.  In particular, the 
character and effectiveness of 
government institutions and agencies are 
major requirements for the successful 
implementation of any public policy.   An 
institution, according to Gauba (2007), is 
“a set of offices and agencies arranged in 
a hierarchy, where each office or agency 
has certain functions and powers” (p. 87). 
Each office or agency is managed by 
persons within definite statuses and 
roles; other persons also expect them to 
perform these roles (Gauba, 2007).  
 
Therefore, the place of governmental 
institutions in the implementation and 
sustainability of public policies cannot 
be over-emphasized. Dye (2005) 
observed that:  

Traditionally, political science was 
defined as the study of 
government institutions- Congress, 
the presidency, courts, 
bureaucracies, states, 
municipalities and so on. Public 
policy is authoritatively 
determined, implemented and 
enforced by these institutions (p. 
87). 

Dye (2005), as earlier stated, explained 
that there exists an intricate relationship 
between these government institutions 
and public policies.  Moreover, Agagu 
(2010) has argued that “governmental 

institutions as variables in public policy 
process provide the framework and the 
arena for the ebbs and the flow of public 
policy”. He opined that “bureaucracies are 
governance structures created to 
facilitate political, economic and social 
interactions” (2010, p. 19). Corroborating 
Agagu’s position, Bolaji, Gray and 
Campbell-Evans (2015) posited that 
“governmental structures play significant 
roles in policy implementation and in 
achieving the desired outcomes in policy 
studies.” In the same vein, Keiser (2011) 
stressed that “bureaucratic alignment in 
policy realization, positively or negatively 
affects policy decisions.” Dye (2005) 
explained that “government institutions 
give public policy three distinctive 
characteristics, namely: legitimacy, 
universality and coercion” (pp. 13-14). 
Therefore, bureaucracies play a central 
role in implementing public policy by 
applying programme rules to individual 
cases (Bolaji, Gray and Campbell-Evans, 
2015).  Inter-agency collaboration is key 
to policy implementation, especially in a 
multi-sectoral policy environment. 
Therefore, there is a critical need to 
ensure the viability of governmental 
institutions.  
 
Sentra (2013) opined that the first major 
step towards flood management is the 
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establishment of government agencies 
that would, in turn, formulate and 
execute related policies. More 
specifically, the successful 
implementation of public policies in the 
arena of flood management calls for 
integrating a number of factors. The three 
most fundamental of these are human 
inputs, natural events and their 
probabilities, and governmental 
responsibilities which are carried out by 
its institutions (OTA, 1980). However, 
every institution of government is 
intricately tied to the fabrics of its 
physical, cultural, socio-economic and 
political environments, which directly and 
indirectly impinge on its operation and 
output. Hence, in order to ensure quality 
output, and achieve organizational goals, 
certain abnormalities in a policy 
environment must be deliberately dealt 
with, while qualified professionals are 
recruited to run the affairs of such 
institution(s). 

Literature Review 

Flood management in Nigeria: an 
institutional approach 
Threats posed by floods in Nigeria have so 
far been managed mostly through 
institutional mechanisms/measures such 
as physical intervention, legislation and 

policy formulation, creation of awareness 
on floods, urban renewal and 
development, engineering structures such 
as dams, bridges and drainage systems, 
relocation of human populations during 
flooding and assisting flood victims with 
basic humanitarian needs (Olorunfemi, 
2011; Smith, 2013; Nkwunonwo, 
Malcolm and Brian, 2015; Adefisoye, 
2017; NIHSA, 2018; Adefisoye, 2019). 
According to NIHSA (2018): 

In tackling flood risk in Nigeria, 
the main focus has been on 
structural measures. The 
propensity to award contracts 
to build more structural flood 
defences, canals, 
embankments, culverts and 
bridges without sufficient 
consideration for less costly 
and more sustainable, non-
structural solutions is evident 
in the budget of the nation. 
Such projects lack the right 
mix of advocacy, education, 
stakeholders’ participation and 
consultation that can engender 
a sense of project co-
production, and ownership. For 
instance, several flood canals 
and drainages have turned into 
refuse dumps [a] few years 
after commissioning (p. 2). 
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Although Nigeria’s first attempt in 
disaster management predates 
independence with the establishment of 
the Fire Brigade in 1906, the institutional 
approach to flood management can 
conveniently be traced to the early 1960s 
with the establishment of federal and 
state ministries of works (Ibitoye, 2007). 
However, as Nkwunonwo, Malcolm and 
Brian (2015) have pointed out, “the 
increase in the propensity and severity of 
floods across the country occasioned the 
establishing of the Federal Environmental 
Protection Agency (FEPA) in 1988 as a 
Unit in the Federal Ministry of Works and 
Housing” (p. 6). Thereafter, in 1999, the 
Federal Ministry of Environment (FME) 
was established (Federal Ministry of the 
Environment, 2012). Among other things, 
the key roles of FME towards flood risk 
reduction in Nigeria is “to assess the 
flooding potential as well as design, 
determine, develop and/or authorize the 
development of appropriate flood 
reduction measures for the country” 
(Federal Ministry of the Environment, 
2012). 

In a similar vein, in 1999, the National 
Emergency Relief Agency (NERA) 
transformed to NEMA with the view of 
expanding the scope of disaster 
management in the country, which was 

hitherto limited to relief administration. 
Subsequently, state and local 
governments began to set up State 
Emergency Management Agency (SEMA) 
and the Local Emergency Management 
Agency (LEMA) units in their respective 
states and local government areas, 
particularly after the 2012 flood deluge 
(Adefisoye, 2015). Other agencies or state 
actors directly and indirectly involved in 
flood management in Nigeria are 
National Orientation Agency (NOA), 
National Commission for Refugees (NCR), 
National Environmental Standards and 
Regulations Enforcement Agency 
(NESREA) which in 2009 was replaced by 
the FEPA, Nigerian Meteorological 
Agency (NiMET); and Nigeria Hydrological 
Services Agency (NIHSA); while the non-
state actors include Nigeria 
Environmental Study/Action Team (NEST) 
and Building Nigeria’s Response to 
Climate Change (BNRCC), among others 
(Nkwunonwo, Malcolm and Brian, 2015; 
Adefisoye and Agagu, 2020).  

An overview of the roles of these 
institutions/agencies is presented: 

National Emergency Management Agency 
(NEMA)  
NEMA, as the lead agency in Nigeria’s 
flood management arena, was established 
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in 1999 to replace the National 
Emergency Relief Agency (NERA) and 
cater for broader aspects of disaster 
management which NERA did not have 
the capacity to do. Specifically, the Act 
that established NEMA saddled the 
Agency with the overall function of 
managing emergencies and disasters in 
Nigeria. According to the Establishment 
Act, the Agency shall among the other 
things:  
 
(a) Formulate policy on all activities 
relating to the disaster management in 
Nigeria and co-ordinate the plans and 
programmes for efficient and effect 
response to disasters at national level; 
(b) Monitor the state of preparedness 
of all organization or agencies which 
may contribute to disaster 
management in Nigeria; (c) Collate 
data from relevant agencies, so as to 
enhance forecasting, planning and field 
operation of disaster management; (d) 
Educate and inform the public on 
disaster prevention and control 
measures; (e) Co-ordinate and facilitate 
the provision of necessary resource for 
Search and Rescue and other forms of 
disaster curtailment activities in 
response to distress calls; (f) Co-
ordinate the activities of all voluntary 
organizations engaged in emergency 
relief operations in any part of the 

Federation; (g) Receive financial and 
technical aid from international 
organization and non-governmental 
agencies, for the purpose of disaster 
management in Nigeria; (h) Collect 
emergency relief supply from Local and 
foreign source and from International 
and non-Governmental Agencies; (i) 
Distribute emergency relief material to 
victims of natural or other disasters 
and assist in the rehabilitation of the 
victims, where necessary; (j) Liaise with 
State Emergency Management 
Committees, to assess and monitor, 
where necessary, the distribution of 
relief materials to disaster victims. (k) 
Process relief assistance to such 
countries as may be determined from 
time to time; and (l) Liaise with the 
United Nations Disaster Reduction 
Organizations such as other 
international bodies for the reduction 
of natural and other disasters (NEMA 
Act, 1999, p. 4; NDMF, 2010). 

State Emergency Management Agency 
(SEMA)/Local Emergency Management 
Committee (LEMC) 
The roles of NEMA are meant to be 
replicated at the state and local 
government levels by SEMA and LEMC 
(with little variations in respect of the 
peculiarities at each level of government), 
as stipulated under the National Disaster 
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Management Framework of 2010. In 
other words, the structure of flood 
management in Nigeria is tailored to 
reflect the country’s federal political 
arrangement (Adefisoye, 2019). 

National Environmental Standards and 
Regulation Enforcement Agency 
(NESREA) 
In 1999, the Federal Government of 
Nigeria merged the Federal 
Environmental Protection Agency (FEPA) 
and other relevant departments to form 
the Federal Ministry of Environment, but 
without an appropriate enabling law on 
enforcement issues. This situation created 
a vacuum in the effective enforcement of 
environmental laws, standards and 
regulations in the country. However, in 
2007, the bill for an act establishing 
NESREA was passed by the National 
Assembly, signed into law and published 
in the Federal Republic of Nigeria Official 
Gazette No. 92. Vol. 94 of 31st July 2007 
(http://www.nesrea.gov.ng/about-us/). 

NESREA has the responsibility for the 
protection and development of the 
environment, biodiversity conservation 
and sustainable development of Nigeria’s 
natural resources in general and 
environmental technology in particular, 
including co-ordination and liaison with 

relevant stakeholders within and outside 
Nigeria on matters of enforcement of 
environmental standards, regulations, 
rules, laws, policies and guidelines. The 
NESREA Act empowers the Agency to be 
responsible for enforcing all 
environmental laws, guidelines, policies, 
standards and regulations in Nigeria, as 
well as enforcing compliance with the 
provisions of international agreements, 
protocols, conventions and treaties on 
the environment to which Nigeria is a 
signatory (http://www.nesrea.gov.ng/ 
about-us/). Specifically, the Agency has 
the overall function to enforce 
compliance with laws, guidelines, policies 
and standards on environmental matters; 
and since flooding is an environmental 
issue in Nigeria, NESREA is a critical 
stakeholder in flood management in the 
country. It is important to note that in 
recognition of NESREAS’s strategic role in 
flood management, NEMA, in 2013 
signed an MoU with the NESREA 
alongside NOA to foster inter-agency 
collaboration in the management of 
floods in Nigeria (NEMA, 2013). 

Nigerian Meteorological Agency (NiMET) 
The Nigerian Meteorological Agency 
(NiMET) came into existence by an Act of 
the National Assembly – NiMET 
(Establishment) ACT 2003, enacted on 

http://www.nesrea.gov.ng/about-us/
http://www.nesrea.gov.ng/%20about-us/
http://www.nesrea.gov.ng/%20about-us/
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21st May 2003, and became effective on 
19th June 2003 following presidential 
assent. It is a Federal Government agency 
charged with the responsibility of 
advising the Federal Government on all 
aspects of meteorology; the Agency 
projects, prepares and interprets 
government policy in the field of 
meteorology, and issues weather (and 
climate) forecasts for the safe operations 
of aircraft, ocean-going vessels and oil 
rigs. The Act also makes it the 
responsibility of the Agency to observe, 
collate, collect, process and disseminate 
all meteorological data and information 
within and outside, co-ordinate research 
activities among staff, and publish 
scientific papers in the various branches 
of meteorology in support of sustainable 
socio-economic activities in Nigeria. 
Importantly, NiMET produces the annual 
Seasonal Rainfall Prediction, a 
publication that predicts and alerts the 
likelihood of flood occurrence in the 
country.  

Nigeria Hydrological Services Agency 
(NIHSA) 
NIHSA was established as an agency in 
the Ministry of Water Resources and 
given the mandate to provide the services 
required for assessing Nigeria’s surface 
and groundwater resources in terms of 

quantity, quality, distribution and 
availability in time and space for efficient 
and sustainable management (NIHSA, 
2018). Primarily, the Agency provides 
hydrological data and information on the 
location of water resources, their extent, 
dependability, quality and the possibility 
of their utilization and control on a 
continuous basis. Since 2013, NIHSA has 
been creating awareness of flooding 
through its Annual Flood Outlook (AFO). 
Other activities of NIHSA include the 
provision of professional advice to various 
levels of government in Nigeria on all 
aspects of hydrology. It also collaborates 
with NiMET to issue flood forecasts and 
contributes towards creating awareness 
of flooding among local communities. 

National Orientation Agency (NOA) 
The statutory responsibilities of NOA 
abound. But with respect to flood 
management, the Agency’s functions 
chiefly revolve around enlightenment, 
mobilization and orientation. In 2013, 
NOA signed an MoU with NEMA and 
NESREA in responding to the devastating 
flood deluge of 2012 (NEMA Newsletter, 
2013; Prevention Web, 2013). 

Governmental Actions on Flood 
Management in Nigeria, 2010-2018 
The overall actions of the government in 
managing floods (and other 
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hazards/disasters) in Nigeria are mostly 
captured under the National Disaster 
Management Framework (NDMF). The 
Framework, which was introduced in 
2010, is an amalgam of various earlier 
initiatives on disaster management in 
Nigeria. The NDMF, just as the act that 
established the National Emergency 
Management Agency, confers the lead 
position of managing disaster in Nigeria 
on NEMA (NEMA/NDMF, 2010). Taking 
into cognizance the federal structure of 
the country, the NDMF stipulates that 
the activities of NEMA should be 
cascaded down to the state and local 
government levels. The Framework 
further explained that: 

There shall be National Emergency 
Management Agency (NEMA) at 
the Federal level; State Emergency 
Management Agency (SEMA) at the 
State level; and the Local 
Emergency Management Authority 
(LEMA) at the local level…. Every 
tier of government shall build the 
capacity of their emergency 
management institution to prepare 
for, prevent against, respond to and 
recover from disaster events. 
Federal, State and Local 
governments, relevant Ministries, 
Departments and Agencies (MDAs), 
the Military, Police, Paramilitary, 
and Civil Society Organizations 

shall develop their capacities in 
disaster management (NDMF, 
2010, p. 8). 

Besides, adequate provisions were made 
for both vertical and horizontal 
collaborations. The vertical aspect 
provides for synergy among agencies of 
the three tiers of government in the 
Federation, namely NEMA, State 
Emergency Management Agency and 
Local Emergency Management 
Committee or Agency as the case may be 
(NEMA/NDMF, 2010; Adefisoye, 2015; 
Adefisoye, 2018; Adefisoye, 2020a). On 
the other hand, the horizontal form of 
collaboration as spelt out under the 
NDMF made provision for synergy among 
agencies at the federal level, including 
NEMA, NESREA, NIHSA, NiMET, and NOA 
(as previously highlighted).  

Other policy documents formulated by 
NEMA as the lead agency and on behalf 
of the government include the National 
Contingency Plan on Infrastructural 
Resuscitation (NCPIR), 2010; National 
Contingency Plan (NCP), 2012; National 
Emergency Management Agency’s 
Standard Operation Procedures (SOP), 
2012; Guidelines for the Use of Military 
Assets and Personnel, 2012; MoU among 
NEMA, National Orientation Agency 
(NOA) and National Environmental 
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Standards and Regulations Enforcement 
Agency (NESREA); and National Disaster 
Risk Management Policy (NDRMP), 2019 
(Adefisoye, 2019). It is important to note 
that three of the listed frameworks were 
formulated in 2012 in direct response to 
the devastating flood deluge of that year. 
Also worthy of note is that the NDMF of 
2010 can be regarded as the blueprint 
for emergency/disaster management in 
Nigeria, as it provides for all aspects of 
emergency/disaster management, 
including the roles of individuals, bodies 
and agencies.   

The National Disaster Risk Management 
Policy (NDRMP) of 2019 was borne out of 
the need by the Nigerian government to 
renew its commitment to and strategies 
in Disaster Risk Reduction, particularly 
amidst increasing hazards in the country. 
Therefore, the NDRMP is an outline of the 
federal government’s policy direction 
regarding the current and prevailing 
challenges posed by recurring hazards 
and disasters (NEMA, 2019). The Policy 
outlines a streamlined set of guidelines 
for decision-making regarding what 
needs to be done to achieve desirable 
outcomes in the National Disaster Risk 
Management Policy (NDRMP). The Policy 
further provides guidelines for the 
development and implementation of 

disaster management policy and 
programmes at state and local 
government levels. This is in order to 
achieve the government’s priorities in 
promoting safer more secure and resilient 
communities (NEMA, 2019, p. vii).  
Specifically, the priorities of the NDMP 
are to: 
i. expand awareness and 

understanding of disaster risk; 
ii. strengthen multi-stakeholder 

governance system to DRM; 
iii. enhance preparedness capacity to 

reduce exposure, vulnerability and 
impacts of hazard event or 
conditions; and 

iv. increase social, economic and 
environmental investments to 
strengthen resilience to disasters 
through hazard risk reduction 
(NEMA, 2018, p. viii).  

The NDMP is to leverage existing 
institutional arrangements and structures 
for its implementation and perhaps 
domestication by the states and local 
governments in the country. 

Methodology  
 
Research Design/Data Source/Instrument 
of Data Collection 
This study is qualitative. Therefore, an 
interview guide was designed to elicit 
responses from key informants that were 
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purposively selected across federal, state 
and local government agencies saddled 
with flood management. These key 
informants are listed below: 
KI 1: Deputy Director, Department of 
Planning, Research and Forecast, NEMA 
Head Office, Abuja  
KI 2: Deputy Director in charge of 
Environmental Quality Control, Land 
Degradation and Watershed 
Monitoring Unit, NESREA, Head Office, 
Abuja. 
KI 3: Official in charge of Data 
Analysis/Administration at NIHSA, Head 
Office, Abuja. 
KI 4: Head of Operations, NEMA, 
North-Central Operations Office, Abuja 
KI 5: Head of Operations, NEMA, Edo 
Operations Office, Benin City. 

KI 6:   Director in charge of Relief and 
Rehabilitation, KOSEMA, Lokoja. 
KI 7: Head of Administration, BASEMA, 
Yenagoa. 
KI 8: Executive Secretary, OYOSEMA, 
Ibadan. 
KI 9: Regional Head, NEMA, South-
West Regional Office, Ibadan. 
KI 10: Desk Officer, LEMA/C, Koto Karufi 
LGA, Kogi State (in place of that of 
Lokoja) 
 
Presentation of Data 
The first item on the interview guide 
sought to elicit responses on the 
strategies employed by selected 
government agencies in flood 
management: before (mitigation and 
preparedness), during (response) and after 
(recovery) flood emergencies/disasters.  

 

SN Strategies in flood management (Before) 
Frequency 
(n=10) 

1 Flood forecasting 2 
2 Collaboration with other agencies in form of 

stakeholder engagements 
10 

3 Sensitization, awareness and early warning activities 8 
 Strategies in flood management (During)  
4 Partnership/collaboration with the 

military/paramilitary formations, local divers, boat 
owners etc. 

4 

5 Search and Rescue 4 
6 Evacuation of victims to safer places 4 
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 Strategies in flood management (After)  
7 Erection of IDP camps 4 
8 Provision/administration of immediate reliefs 4 
9 Post-flood Assessment 5 

Table 1: KII responses on strategies in flood management (before, during and after 
emergencies/disasters). 
Source: Adefisoye (2019 p. 173). 

 
On flood forecast, NiMET and NIHSA are 
the designated agencies. While the 
former publishes the Annual Seasonal 
Rainfall Predictions, the latter publishes 
the Annual Rainfall Outlook (AFO). 
Besides, the two agencies collaborate 
with the NOA, NEMA, NESREA, SEMA and 
LEMC to make those predictions available 
to members of the public through media 
campaigns and sensitization.   
 
It is important to clarify that prior to the 
episodic flood disaster that ravaged the 
country in 2012, virtually all the 
highlighted strategies and measures were 
not in place. For instance, the production 
of NIHSA’s Annual Flood Outlook (AFO) 
commenced in 2013. Besides, only a few 
states had complied with the provisions 
of the NDMF to replicate NEMA at the 
state level and at the same time 
formulate enabling laws that would, in 
turn, lead to the establishment and 
functioning of LEMC at the local 
government level. However, many states 
did not see any reason to put in place a 

functional SEMA and assist the local 
government to do likewise. In other 
words, flood management in Nigeria 
before October 2012 was mere relief-
giving. This indifference to 
emergency/disaster management, the lack 
of political will and the lack of proactive 
measures contributed to the quantum of 
destruction experienced in 2012.   
For emphasis, KI 2 explained that: 

In the area of flood management, 
we have 33 national 
environmental regulations in 
which flood and erosion control is 
one. Another similar regulation is 
on Groundwater quality which is 
affected after flooding and 
erosion incidents. We ensure 
compliance with extant laws; we 
carry out sensitization on floods 
and erosion; and we also 
collaborate with other agencies 
like NEMA, NIHSA, NIMET) to 
create public awareness 
(Interview with KI 2, January 
2019). 
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NESREA brings the dimensions of 
sensitization and law enforcement to 
flood management; however, the question 
is why do we still have a series of 
environmental violations in the form of 
illicit and indiscriminate disposals of 
human waste? On the part of NIHSA, KI 3 
explained this: 

Firstly, we collect data on the 
river discharge measurement, 
water level measurement…. On 
flood management, we 
disseminate information, predict 
the likelihood of flooding through 
our annual flood outlooks and 
sensitization of the public, 
particularly during the JAS 
Months when rainfall reaches its 
peak. JAS stands for June, August 
and September. We also 
collaborate with other agencies 
like NIMET, NEMA and other 
agencies (Interview with KI 3, 
January 2019). 

From the above, it is important to explain 
that floods are both hydrological and 
meteorological. While NIHSA handles the 
hydrology of floods, NIMET handles the 
meteorological aspect. Besides, the two 
agencies produce Annual Flood Outlook 
(AFO) and Seasonal Rainfall Predictions 
respectively. Despite what appears to be a 

duplication of functions, flood 
management remains a major concern in 
Nigeria. The question is: how efficiently 
are these predictions and forecasts used 
for flood planning in the country? For 
instance, in 2012 despite NIMET’s 
forecast and repeated warnings from the 
authorities of Lagdo Dam where most of 
the water came from, the flood of that 
year was a national disaster. Similarly, the 
flood disaster of 2018 still overwhelmed 
many parts of the country despite 
predictions from MIHSA and NiMET. 
With particular reference to Kogi State, KI 
4 explained that: 

Generally, before flood incidents, 
we embark on aggressive 
sensitization based on flood 
predictions from the Nigerian 
Meteorological Agency (NIMET) 
and the Nigerian Hydrological 
Service Agency (NIHSA). Besides, 
we usually organize 
consultative/stakeholders’ 
engagements with the Kogi State 
Emergency Agency (KOSEMA), the 
Ministry of Environment and other 
stakeholders. During flood 
incidents, we partner with men 
and officers of the Nigerian Navy, 
local boat operators and Nigerian 
Water Ways … (NIWA) for search 
and rescue operations. We also 
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provide immediate relief and 
shelter for survivors. At the same 
time, we carry out massive flood 
assessments (Interview with KI 4 
January 2019). 

In a similar vein, KI 6, a director in 
KOSEMA, narrated that:  

Before the floods, we went out for 
sensitization and during the flood 
emergencies of 2012 and 2018, 
we mobilized our search and 
rescue team which collaborated 
with the Nigerian Navy/Marine 
and the association of boat 
owners. Also, we gave out relief 
items to victims and re-settled 
them. Specifically, after the flood 
crisis of 2012, the federal 
government built a flood hostel at 
Lokoja which is always released to 
us during flood emergencies 
(Interview with KI 6 January 
2019). 

With respect to flood management in 
Bayelsa State, KI 5 explained that “our 
pre-flooding activities are sensitization 
and awareness creation on the dangers of 
flooding.” He added that during flooding, 
the agency embarks on search and rescue 
activities, [and] provides emergency 
shelter and relief materials to displaced 
persons.” (Interview with KI 5 January 
2019). Similarly, KI 7 stated that “before 

any major event of flooding, we sensitize 
the people and conduct stakeholders’ 
meetings.” He added that “during [flood 
disasters], we identify safer place[s] and 
re-settle flood victims; we also provide 
health services through our ambulances… 
we set up IDP camps and give out relief 
materials” (Interview with KI 7 January 
2019). KII 10 added that “at the level of 
LEMA/C, sensitization and stakeholders’ 
engagements are dominant strategies 
used by the institution with respect to 
flood management.” 

From the foregoing, it can be observed 
that these strategies and measures are 
mainly institutional, agency-driven and 
top-down, with little or no dynamism. 
This finding validates the works of 
Adeleke (2010), Akintola and Ikwuyatum 
(2012), Obete (2014), Nkwunonwo, 
Malcolm and Brian (2015), Adefisoye 
(2017), and Adefisoye (2018) on the issue 
of flood management in Nigeria. From the 
foregoing, it becomes expedient to ask 
that despite these laudable strategies and 
collaboration among various stakeholders, 
particularly government agencies, why is 
flooding still a major disaster in Nigeria or 
why the obvious gaps? 

Responses on this item, especially by 
NEMA officials, show that contending 
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issues and gridlocks in Nigeria’s inter-
governmental relations have in many 
ways impinged on flood management in 
the country. Specifically, the absence of 
the local government in disaster 
management, low political will on the 
part of many state governments and 
certain administrative lacuna in NEMA 
constitute the prominent causes. 
Responding to the question, KI 1 
lamented that: 

That is just the irony of our federal 
structure. Going to the localities 
ordinarily should not be the duty of 
NEMA. That is why there are SEMA 
and LEMC. The approach should be 
bottom-top… when disasters 
overwhelm LEMC, SEMA may come 
in and where SEMA is inadequate, 
NEMA may come in… The gap is 
obvious inasmuch as SEMAs are not 
at the same level as NEMA in terms 
of funding, capacity building and 
staffing… although they are 
improving but not to the required 
level. Besides, the issue of co-
ordination is a major challenge. 
Even these international 
organizations will tell you that co-
ordination is a major challenge of 
disaster management [With respect 
to local governments’ involvement]. 
The absence of the LG has created a 
huge gap in disaster management 

in Nigeria because automatically 
the first level of disaster 
management is missing, while the 
middle level is struggling. To the 
best of my knowledge, there are no 
LEMCs. Disaster management 
should commence from the local 
government, but in our own case, 
it’s the reverse. On the issues of 
adequacy of funding, ‘adequacy’ is 
a national issue. There is no agency 
that could claim to be adequately 
funded... As it is, NEMA is fairly 
funded (Interview with KI 1 January 
2019). 

In the same vein, the Coordinator of the 
North-Central zonal office of NEMA that 
oversees Kogi state submitted that: 

The major challenge is that of the 
low capacity of other response 
agencies like SEMA/LEMC and 
MDAs. We relate well with SEMAs 
but to a very large extent, they are 
not active and not functional. 
Although there are established Acts 
in the state, SEMAs are not totally 
active. This, no doubt, creates a gap 
in flood management… The input of 
the local government is very poor. 
They have no structure and look 
unto NEMA whenever flood 
incidents occur. They don’t even 
look at it as if it is their 
responsibility to support the 
people… For instance, in Kogi State, 
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for instance, these Committees only 
exist on paper but are not backed 
by law. They are figureheads 
(Interview with KI 4, January, 
2019). 

Similarly, the Coordinator of the South-
South zonal office of NEMA that oversees 
Bayelsa State submitted that apart from 
the absence of the local government, 
NEMA lacked the capacity in 2012 to 
respond to the flood deluge. He submitted 
that: 

With respect to our areas of 
coverage, the magnitude of 
flooding in 2012 was more than the 
Agency could handle at the time as 
a result of high rainfall and 
subsequent release of water from 
Lagdo Dam. More than 20 states 
were affected in 2012 and 12 
states in 2018. The EOC [Emergency 
Operation Centers] that 
coordinated the response at Bayelsa 
State was ad hoc. The Edo 
operations office was not part of 
EOC... There is no significant 
contribution by local governments 
in Bayelsa State (Interview with KI 
5, January 2019). 

On the part of SEMA, the representative 
of KOSEMA equally lamented that: 

Poor logistics, inadequate data, 
poor funding, attitudinal disposition 
of our people towards early 

warning and unwillingness to 
evacuate where they call their 
ancestral lands, and lack of political 
will on behalf of the government 
are major issues. Also, the absence 
of LEMA is another challenge… they 
are there on paper… Besides, we 
have no warehouse, we use those 
of sister agencies. Between 2012 
and 2018, KOSEMA could only 
boast of an old Hilux van. NEMA is 
like a godfather to us, the Agency 
has really been there for us to 
rescue us… (Interview with KI 6, 
January 2019). 

The BASEMA representative also stated 
that: 

 
The major challenges relate to those of poor 
capacity of our staff and the alienation of 
career civil servants from NEMA’s training 
and capacity-building activities. Most 
times, political appointees hijack [duties] 
from us civil servants who have longer 
years to spend on the job and could 
transfer the knowledge… On the 
contributions of the L.G., LEMC only has 
desk officers in our local government 
secretariats. The attitudinal disposition of 
our people is also a major challenge 
(Interview with KI 7 January 2019). 
 
More profoundly, KI 9 stressed that: 

We are where we are because the 
government has misplaced its 
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priorities. It lacked the required 
political will to drive an effective 
emergency management system. 
The best we called OYOSEMA is a 
relief-giving agency and not an 
emergency management agency 
which it claims to be on paper. The 
Agency is not given the free hand 
to operate. Funding is a major 
problem. Before the advent of the 
present administration, we were 
adequately funded… apart from the 
running cost, there were other 
statutory funds that we received 
but everything is thrown at NEMA 
and other international agencies. 
Going by the Act that established 
the Agency, the Agency ought to 
have its own budget and account. 
Besides, 30% of the Ecological Fund 
ought to be exclusive to emergency 
management; however, we got a 
funny amount of 50,000 naira 
monthly as our running cost and 
could only boast of an old Hilux 
van. Before we could respond to an 
emergency, we will have to write 
the Deputy Governor for financial 
assistance who will then channel 
our request to the office of the 
state’s Accountant-General… This 
process may take up to three weeks 
and we speak of ‘emergency 
management’. For the past eight 
years, we have been enjoying the 

kindness of NEMA (Interview with 
KI 9 May 2019). 

Contributing to the foregoing, KI 2 
(NESREA) and KI 3 (NIHSA) lamented 
that: 

KI 2: One, non-adherence to 
environmental and building codes 
and regulations: People build close 
to waterways and drainage 
channels; two, the attitudinal 
disposition of our people to the 
environment; three, bureaucratic 
corruption and ineptitude on the 
part of governmental agencies; and 
four, lack of political will on the 
side of the government (Interview 
with KI 2 January 2019). 
 
KI 3: Non-adherence to early 
warning particularly in those 
communities living along riverbanks 
is a major reason for the 
ineffectiveness experienced 
(Interview with KI 3 January 2019). 

Also, KI 10 lamented that poor funding, 
poor logistics and equipment, particularly 
flood modelling equipment, are notable 
factors responsible for the gaps 
experienced in flood management in 
Nigeria. It is important to note that flood 
modelling is governed by the science and 
mathematics of hydrology (NIHSA, 2018). 
Generally, flood modelling predicts flood 
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hazard characteristics, such as water 
flow, flow velocity and inundation extent 
which are required for flood risk/hazard 
mapping. Although an agency like NIHSA 
has a modelling centre, the cost of 
acquiring remote-sensing data, super-
computers and software for processing 
data is overwhelming (NIHSA, 2018). 

Analysis of Findings: Discussing the Gaps 
in Flood Management in Nigeria, 2010-
2018 
From the foregoing, issues including poor 
coordination, funding, bureaucratic 
corruption and lack of enforcement 
powers of NEMA, which is the lead 
agency in flood management in Nigeria, 
are some of the inhibiting factors to an 
effective flood management system in the 
country. For instance, the enabling legal 
instrument (Act 12 of 1999) that 
established NEMA was weak ab initio, as 
NEMA lacks enforcement powers or 
capacity but has to rely solely on 
advocacy to drive home its responsibilities 
(Adefisoye, 2020a; Adefisoye, 2020b; 
Adefisoye and Agagu, 2020). 
 
Under its Establishment Act, and as 
stipulated by the National Disaster 
Management Framework, NEMA is 
expected to carry out its operations 
through advocacy and lobbying. This 

development negates Dye’s (2005) 
assumptions that “a policy does not 
become a public policy until such policy is 
adopted, implemented and enforced by 
government institutions” [and that] 
“government institutions give public 
policy three distinctive characteristics, 
namely: legitimacy, universality and 
coercion” (p. 13-14). Hence, the lead 
agency’s lack of enforcement powers 
inhibits the process of policy 
implementation and the overall flood 
management in Nigeria. 
 
In a similar vein, NEMA, in recent times, 
appears to be a mere conduit pipe to 
siphon national resources, give jobs to the 
‘boys’ and as a means of providing cheap 
contracts to relatives and political 
associates (Adefisoye, 2019; Adefisoye 
and Agagu, 2020; Adefisoye and Agagu, 
2021). This is because of the pockets of 
corruption cases that have been brought 
against the Agency. It is important to 
note that NEMA has come under severe 
probe from the National Assembly. Both 
the immediate past and the present DGs 
of the Agency have been indicted by the 
lower chamber of Nigeria’s legislative 
organ for offences ranging from 
misappropriation, misapplication and 
diversion of funds meant for the Agency 
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(Vanguard, 14 May 2018; Adefisoye, 
2019; Adefisoye and Agagu, 2020).   
 
Apart from the inadequacies of the lead 
agency, other agencies, especially those 
at the state and local government levels, 
are poorly funded and mismanaged. To a 
very large extent, these agencies are 
incapable of carrying out their statutory 
functions without the assistance of 
NEMA. This adversely makes flood 
management in the country top-bottom 
rather than bottom-top. This development 
attests to the lack of political will and 
insincerity on the part of state governors 
under the aegis of Nigeria’s Governors’ 
Forum to put in place functional flood 
management systems at their domains 
despite benefiting directly from the 
Ecological Fund. The implication of such, 
according to Fagbemi (2011), is that in 
states where the old emergency 
management system is still in operation, it 
is more difficult to standardize procedures, 
collaborate, and coordinate resources when 
disasters occur. The case at the local 
government level is more pathetic as only 
54 of the 774 local governments have 
LEMCs (Sani-Sidi, 2014 cited in PM News, 
2014). This is worrisome because local 
governments play very important roles in 
disaster management, as they represent the 
first responders and the immediate service 
providers at any disaster event (United 

Nations International Strategy for Disaster 
Reduction, 2010). By and large, the 
foregoing attests to misnomer in Nigeria’s 
policy environment and “the proven 
authoritarian character of the policy 
process in the country” (Umezurike, 2011, p 
122). 
 
Conclusion and recommendations 
This article has examined inter-agency 
collaboration and the dilemma of flood 
management and policy implementation in 
Nigeria between 2010 and 2018. Its 
uniqueness lies in its ability to explain the 
primacy of inter-agency collaboration in 
flood management and policy 
implementation. Besides, the paper 
established salient reasons why inter-
agency collaboration would not 
automatically translate into efficient 
service delivery, using flood management as 
a variable. Also, it re-affirms the effect of 
policy environment on the performance of a 
government institution or agency. This 
work, therefore, concludes that the 
realization of the goals of public policy is 
intricately tied to the fabric of government 
institutions and agencies. Therefore, there 
is the need to reposition these agencies to 
play active and productive parts in the 
policy process, particularly the stage of 
policy implementation. In the light of the 
above, flood management service delivery 
in Nigeria will continue to be a nightmare if 
the various institutions of government are 
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not repositioned and synergized. 
Specifically, NEMA (which is the lead 
agency) should be empowered by law to 
enforce its positions/policies. Again, state 
governors should be monitored and made 
to account for the utilization of their share 
of the Ecological Fund by providing 
functional flood management systems. The 
local government should be granted both 
political and financial autonomy in order to 

enable the institution to play active roles in 
flood management. It is important to add 
that the local government is globally 
recognized as the first responder and the 
immediate service provider in the event of 
disasters. Other agencies should also be 
well funded and monitored to effectively 
utilize the allocated funds. 
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