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Executive Summary

This paper attempts to identify some of the key issues concerning land use and
livelihoods in the uplands of Vietnam, and is particularly concerned with the use of forest
land.

The perceived natural wealth of Vietnam's uplands contrasts with the poverty of many of
its inhabitants: about one third of the population inhabits upland areas, and the majority of
those are poor and suffer food insecurity. At the same time, forest resources have become
impoverished over the last fifty years, although there are signs that the escalation in forast
ioss in the 1980s has slowed considerably during the 1990s.

QOf various aftempts by the Government of Vietham to reduce forest loss and enhiance
livelinoods, allocation and confracting of land to households represents the most
ambitious and radical. So-called "people’s forestry” began in 1994, with the transfer of
management authority for farest land - whether with forest cover or not - from the state to
the housshold unit. The system of allocation (of forest land without forest cover) and
contracting {of forest land with protected forest cover) has been gradually adapted over
the years, following experience of implementation. However, a number of problems
remain, and the process of allocation of forest land has not yet been completed or
achieved its objectives.

This paper identifies a number of issues related to upland development and possible.
areas for funther research. These are broadly grouped according to two land categories:

» land without trees, where land development is primarily a farmer's decision;.and
+ land with trees, where the decision relates more to forest management, and.thus

involves other stakeholders besides farmers %=
Three types of issues are discussed: technical issues; economic and market issues: and
institutional issues. In addition, the provision and dissemination of information within
Vietnam is identified as an issue requiring support: This ranges from lack of agreement on
a national forest information system to policymakers’ expressed need for information on
experience of upland management from elsewhers in the region.
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1 Infroduction

This paper identifies some of the key issues affecting sustainable land use and livelihoods
in the uplands of Vietnam'. It is particularly concerned with the use of forest land, around
which there are a number of unresolved policy and practical issues currently being
discussed by the Government of Vistnam. The paper starts with background information
on recent developments in the uplands, which leads into discussion of some key issues
for further study. However, we do not pretend that this is a comprehensive assessment of
the issues - there are much more detailed analyses of various aspecis of upland land use
i some of the references listed. The aim of this paper is to give an overview of the current
state of affairs in the uplands and to highlight key issues in preparation for further
research, on which MED will embark in the coming months in collaboration with
Vietnameses pariners.

Within Vietnam there appears to be significant demand for information on experience of
upland land management elsewhere in south east Asia. This paper starts to provide some
such information; the gathering of further information and its dissemination within
Vietnam, will form a key part of 1IED's future collaboration with Vietnamese partners.

This paper is based on information gathered by the authors during a visit to Hanoi in June
1998, if builds on earlier IED work in Vietnam, which included collaborative research with
the Forest Science Institute of Vietnam (Dr Do Dinh Sam) on the values of shifting
culfivation and its alternatives, and support to a cross-sectoral policy analysis group, the
Land Use Working Group. '

2 The fransition economy: who benefits?

In 1986 the intreduction of ‘Doi Mof’ (renovation programme) heralded a fransition from
central planning to a market economy in Vietnam. The transition process continues and in
the natural resources sector particularly, the volume of new tegislation, and the frequency
with which laws and regulations are issued, indicate a continuing focus on managing and
accelerating the transition. It is notable how many of the policies and associated
institutions dealing with uplands have been developed since the early 1990s {Binh T.
Nguyen, 1988). However given the rate at which new policies and initiatives are
developed (a case of ‘policy inflation’} and the inter-dependency of such policies, skilled:
strategic direction of the overall management of natural resources is required.
Communication and information also become key elements of the natural resource
management strategy, as understanding of the sometimes radical policy changes needs
to be shared between staksholders across provincial, district and local levels.

Considered at the national level, there appear to have been benefits from the emerging
market economy. The Government of Vietnam estimates that the proportion of poar
households has declined from 90 per cent in 1990 to about 19 per cent in 1995; the aim
being a reduction to 10 per cent by the year 2000. Recent estimates by the World Bank
indicate the poverty incidence to be about 51 per cent (Bhargava, 1998). However, care
needs to be taken in using these figures since it is not clear what criteria are used to
define ‘poor’ households or ‘poverty’; clearly different systems are being used.

' ‘Uplands’ are generally defined as the land above 600m. altitude, whilst the ‘midlands’ are between 300m.
and 800m. altitude, However, some researchers say there is no clear definition of 'uplands®. A list of which
communes are in the uplands does exist, although it does not appear to correspond exactly to altitude.
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Whiist rapid changes and largely positive impacts are clearly evident in urban areas,
some rural districts, particularly those in upland areas, have yet to experience benefits.

Income disparnities have widened since the intraduction of Doi Moi. As well as rural-urban
disparities - evidenced by visibly increasing wealth in the cities whilst 90 per cent of those
below the poverty line live in rural areas - there are ragional disparities in income. For
example 71 per cent of people in the north central region are classified as poor, but only
33 per cent in the south east (Buffett, 1997). Whilst there are reported “significant
improvements” in some upland areas in terms of both rural economy and environment
{Donovan ef af, 1997}, in general, poverty remains widaspread across the uplands.

Inequalities in income and access to resources may also be increasing within
communities under certain conditions. In Ha Tinh province, it was found that following the
allocation of land (discussed below), forest land was increasingly concentrated in the
hands of richer households. This reduced traditional income generating opportunities for
the poar and increased disparity In access to land resources {Smith, 1997).

in 1988 Vietnam achieved national food self-sufficiency. It is now a major exparter of rice,
which - together with significant exports of coffee - represents an important source of
foreign exchange. The consequent ending of the palicy for provincial self-sufficiency
meant it was no longer necessary for all regions to maximise food production, opening the
way for more diversified production and a re-thinking of how land is used.

But despite the current preduction of foed surplus at a national lavel, food insecurity
remains a major concern amengst the rural poeor who have not yet benefited from
economic reforms. This is especially the case in mountainous areas, with the northern
mountain and Central Highland regions experiencing the largest rice deficits (Goletti and
Minot, 1997; see {able 1 below). In some upland rural areas "food shortages typically last
up to 6 months a year” (Buffett, 1997) although others report food shortages for 3to 4
months per year. If should be noted, however, that figures used to determine food security
in rural areas are usually based on the ration of rice per capita rather than overall
availability of feod supplies. This might appear to exaggerate the real situation in the
uplands, where farmers resort to other crops (&.g. maize, cassava, fruit or where
possible, purchase food in the market, at times of rice shortage. Nevertheless, there is a
need to maintain diversified sources of food in these marginal areas. Whilst there is little
outright starvation, such food shortages contribute to the malnutrition that afflicts an
estimated 40 to 45 per cent of children under 5 years of age in the uplands (Malcolm
Duthie, 1998. Personal communication}. Thus food production is a driving force in farmer
decision-making.

Table 1: Rice surplus/ deficit in selected agroecological regions

Merthem Red River delta | Central Mekong River

mountains and Highlands deita

rmidfands
Population density {persons/km’) 120 1124 53 401
Faddy production {000 tons) 2264 4523 429 12832
Rice surplus ('R0 tons) -758 173 -247 4458

Source; Goletti and Minot, 1997; using 1996 data from the Government Statistics Office.




From 1993 to 1895, surplus praduction increased more than actual exports, so availability
of rice within Vietnam is increasing at a national level. However i is not clear to what
extent food security at the national [evel has translated into food security in the uplands.
Simply increasing rice production is not the solution to food insecurity. Goletti and Minot
(1997} discuss the implications of increased rice production in the context of Vietnam's
inefficient marketing system and restrictive export policy, speculating that it could lead to
a fall in prices, lower farmer incomes, slower agricuitural growth and negative impacts on
the rural population. On the other hand, encouraging a growth in production could lead to
redistribution of the gains of such growth to meet the needs of the poor and the food
insaecure - though it appears that there are still restrictions on the intarnal rice trade. But
given the disparities in income and continuing food insecurity, it seems clear that
mechanisms {o enable equitable distribution of resources - and realisation of comparative
advantage - within Vietnam are not yet in place.

3 The uplands: abundant natural resources?

In recent decades, the uplands have been perceived as an abundant source of natural
wealth, on which the nation could draw to support its development. In particular, upland
forest resources were vital during the war and for post-war reconstruction. More recently,
the Government of Vistnam has placed great strategic importance on the protection of
upland watersheds for provision of national services. For example the hydro-electric
power plant® at the Hoa Binh dam provides 45 per cent of the nation's electricity - yet only
seven years after inundation of the reserveir was complete, and four years after power
generation began, sedimentation has reduced its projected life from 100 years to 50
years. As a result, much focus is now put upon maintenance or regenearation of good
vegetative cover in the watershed in an attempt to reduce erosion (Poffenberger et &,
1997). Similarly 2 new dam is close to completion in Son La, which is planned-to provide’
AMW capacity. The importance of the upland watersheds for power generation-was
emphasised by recent drought in Vietnam, whereby reduced water levels at Hoa Binh led
fo power cuts and water shortages in Hanoi.

However, goods and services provided by the uplands largely benefit the lowlands:
ironically some rural communities resettled as a result of the censtruction: of the Hoa Binh
dam do not even have access {o electricity. The perceived natural weaith of the uplands is
in sharp contrast to the poverty of many of its inhabitants. Currently about one third of
Vietnam's population {i.e. about 25 million pecple) inhabits upland areas, but as notad
above, the majority of pecple in some upland areas are poor and often short of food.
Average rice yields in upland areas are 1.9 tonnes per hectare, compared to a national
average of 3.3 tonnes per hectare (1981 figuras from Vu Long ef a.f 1996b). Population
density in the uplands is, on average, about 80 inhabitants per km? {Warfwnge and Ngo
Sy Hoai, 1998}, compared to a national average of about 218 per km? (\Vu Long et af,
1996a). Whilst these figures indicate that vield per person is currently relatively high in
the uplands, assessment of potentlaE production, and of sustainable carrying capacity of
the uplands, is much mare cnmp]ex Hence any comparison of upland and lowiand rice

_ 2 yietnam plans to develop a potential of 5,000-7,500 MW from hydropower sources over the 1985-2010
Eeriud {Johnson, 1995).
Forinstance, the assessment of household camrying capacity computed for an upland area in the
Philippines in the early nineties used the following variables:
1: peried of cultivation
2: pericd of fallow
3: otal agricultural cycle = {13 + {2}



production needs to take into account many other variables upon which such production is
dependent. In addition widespread poverty in the uplands means that the relative
purchasing power of upland inhabitants is significantly less than that of lowlanders, further
impeding the former’s ability to secure their subsistence needs.

Upland and midland areas constitute three quarters of Vietnam's land area. It is estimated
that 85 per cent of these areas are very poorly developed, with poor infrastructure, poor
health care, relatively low levels of literacy and education’, and pocr information on
improved technolegies. About 1700 communeas are located in these poorest areas.
Howewver, most of the Kinh settiers are to be found in the better developed, remaining 135
per cent of upland and midland argas (Vu Biet Linh, 1898, Personal communication).

3.1 Classification of forest asset
Vietnam’s remaining forest resources are mainly found in the midlands and uplands.

However, there is little consensus regarding the current status of the forest asset, the
confusion starting with the classification of forest land as illustrated in the box below.

Box 1: \fiethnam’s forest resources: confusion of classification

Currently, land is classified by three different agencies, each of which uses a system to classify
forest land.

fi} SOLA classification: the General Department for Land Administration 1s responsible for land

::Iassiﬁcatiuné land cadastre and overali iand use planning at the natisnal ievet. According to their
classificalion” land use is as follows: : :
Millian ha Percentage
Agricultural land 6.9 21
Forest Land 8.3 23
Land in Special Uses 0. =1
Residential area 0.3 =1
Unused landg 14.9 45
Tatal area of the country 330 100

GDLA estimates that, of the total unused land, 10.8 million hectares of land has potential for
forestry, 3 million hectares are suitable for agriculture and 0.7 million hectares unsuitalbie for any
ecOTomic use,

{#) MIAPP classification: the National Instifute for Agricultural Planning and Projection {NIAPP)

functions as a central agency for agricultural planning and resources assessment. This

4: |land use intensity {in %)= {1W{3} x 100

5: average cultivated area needed par household (assumption)

&: total agriculiural area needed per household: (&) x 100/(£)

7: forested area needead per household {assumption}

8: total area needed per household = (8) + (7)

2 household carrying-capacity per 1,000 ha = 1.000/{2}

This process shows that the camying capacity for shifting cultivation systems must encompass the need for
forest land. This increases the total need for land, but also serves conservation purposes, as it allows
rotational agriculiure to oceur,

* In general, litaracy levels in Vistnam - including those of many of the ethnic minorities - are significantly
higher than in other countides of sirmilar GNF per capita (U3§% 250), For instance, the six more numerons
ethnic groups have recently been officially reported as having literacy rates over 30 per cent, with an
average of 72 per cent (Thi Que &f &, 1998). These literacy levels, along with other factors such as infant
maottality and average life expectancy, are reflected in Vielnam's relatively high ranking in UNGP's Human
Develgpment Index,

* |t is not clear what criteria the GDLA classification is based on.
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classification” shows more arable and forest land, bul does not csiegorise ‘unused’ land:

Million ha Parcentage

Arable land 1.3 34
Farest land 15.2 45
Mature Conservation 3.3 10
Water surfaces 1.2 4
Construction sites and 2.0 <1
urban arsas

Tatal area of the sountry 33.0 100

tiiiy FiP! classification: the Forest Inspeclion and Planning Instiule {FIPD is responsible for the
assessment of forestry resources and the preparation of nattonal forest inventories and forest
development plans. FIP defines forest land as land above 25 degrees slope {(although itis
thaught to have also developed a nafional forest classification system based on timber volume
and crown cover). Wsing this definition:

million ha percentage area
total forest land >19 58
of which covered with forest 8.3
of which land without forast
{commonly called 'hare land} 9.7 29

FIPI categorises all forest land, whether with or without forest cover, as follows:

» special use forest {covering about 10 per cent of the area: mostly protected areas such as
nature reserves);

» profection forest (about 30 per cent of the area: on the most economically important
watersheds): 1his is further sub-divided into *wery importantf critical’, ‘important/ critical’ and
‘not so important/ less critical' depending on type of watershed;

« production forest {about 80 per cent of the area)

Sources: Warfvinge, 1998; Warfvinge and Ngo Sy Hoal, 1298,

It is to be hoped that, given the merger of the Ministries of Forestry and Agriculture, &
unified system of land classification will be developed, and that such a system will
recognise the value of trees on many differant iand types. Until this cccurs, the use of
different systems is likely to perpetuate confusion {Asian Development Bank, 1996):

» [Different criteria used for classification:. FIP| classifies land according to its perceived
potential, or intended use, whilst GDLA and NIAPP use criteria relating to existing land
use. Even within one system there are complications in the interpretation of the figures:
the GDLA employ beth physical and economic criteria in their definition of land use”.

« Provision of poor information to planners: Both the FIPI and GDLA classification
sysiems employ a category of unused land, of which 70.72 per cent is located in hiily or
mountainous areas (Nguyen Dinh Bong, 1998) and which is commonly referred to as
‘bare lands”, Because land classification is partly bassed on its intended use according
to government plans, this category of land, representing some 30 per cent of the total
area of the country, gives the impression of wasteland that constitutes a significant
potential for *regreening’. However, it is now incraasingly recognised that 85-85 per
cent of these "bare lands” are actually used for agricultural and forestry production
purposes, in the form of cropped land, fallows, grazing areas andfor secondary forest
{Ockerman, 1995). This confusion is likely to cause major conflicts over land issues
with the implementation of the |atest plan to increase forest cover, the "Five miliion

® It is nol clear what criteria the NIAPP classification is based on.
7 The detailed breakdown of the GDLA, classification (not shown here) includes physical criteria such as
veqetation cover and economic criteria such as the ‘unused land’.
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hectare Afforestation National Programme® {see Box 4), as it is mainly based on the
intention to afforest the perceived “bare tands®.

» [ ack of feasibifity: In practice it is often difficult to distinguish special use from
protection forest as well as the different types of watersheds. This often leads to
inaccuracies, need for rechecking, cancellation of allocation confracts, efc.

o Classification systermns are not appropriate for actual land use: Areas currently used for
shifting cultivation are often shown on maps as bare land or as forest land, when they
are more accurately a form of agroforestry, This leads to unclear lines of responsibility
regarding shifting cultivation areas: agricultural planners claim no responsibility for
such areas as they claim it is forest land.

o Conflicting signals given fo policymakers. Depending on the classification system used,
the process of allocation of forest land, which has reached some 7-8 million hectares to
date, can be seen as making good progress (if using the GDLA classification) or not {if
using the FIP! or NIAPP classifications). Clearly the choice of classification system can
favour or be detrimental to different actors - those charged with meeting pariicular
afforestation targets, or thase responsible for implementing allocation of land, for
example,

3.2 Quantification of the forest assef

in spite of ihese confliciing systems of ciassification, the figures that tend o be Guoled are
those produced by FIPI (for example in the planning of the new Five millicn hectare
afforestation programme (see box 4), and in reports to UNDP for the Global Programme
on Forests. Hence whether or not it is an accurate reflection of reality, a generally
accepted figure for natural forest cover in Vietnam is that is has declined from 43 per cent
of the land area in 1943 to 26 ver cent in 1893 (Warfvinge, 1998). However, following a
serious escalation in the loss of natural forest and hence total forest cover in the 19805,
official figures suggest an actual increase in averall forest cover from 1990 to 1985, with
the loss of natural forest being offset mainly by an increase in plantation area but also by
natural regeneration on the “bare” land. Latest estimates account for 110,000 hectares of
annual forest loss against 150,000 hectaras planted per year, with little information on the
contribution of natural regeneration and cther factors affecting forest area® {Bhargava,
1998). These ather factors, of unknown relative significance, include the allocation of land
and a reduction in the expansion of agricultural land dua to national self-sufficiency
precluding the need for local self-sufficiency in food production.

According to MARD {cited in Con, 1998), out of 6.5 million hectares classified for
watershed management, only 3.1 million are under actual forest cover. This would
suggest an average forest cover of less than 50 per cent in the mountainous areas.
Poffenberger and Nguyen Huy Phon (in Poffenberger, 1998} estimate that currently most
pravinces in the mountainous north have between 10 and 25 per cent of the area under
forest (compared to between 50 and 95 per cent estimated in 1943).

¥ However, these figures, and more generally statistics about activities i rural areas, should be considered
with caution, as their reliability is often questionable due to lack of means and incentives 1o cany out
accurgte data gathering.




Forest quality has also been seversly depleted. Most natural forests have been heavily
exploited and produce less woed, particularly of valuable species, than they could if
restacked. Only about 0.5 million hectares are classified as “rich”, with more than 100m’
of stemwood per hectare; 1.7 million hectares have "medium” stocking, whilst 2.8 miilion
hectares are "poor’ with stemwood volumes helow 50m® per hectare. The average volume
of standing stermn wood is 63 m® per hectare, or 7.5 m® per capita, and the mean annual
increment is of 1 m*/hafannum (Bhargava, 1958).

3.3 Causes of forest loss and poficy response

Various claims have been made for the causes of forest loss, as lilustrated in Box 2,
although most would agree that a combination of factors, both direct and underlying, is
responsible. However there appears to be [ittle consensus {perhaps given little monitoring
or research) as to the principal cause(s), or the relative contribution of each facter.
Impressions of which factors are most to “blame” for forest loss have significant impacts
on the formulation of policies designed to reverse forest loss. Whatever the actual
causes, ultimately the perceptions of decision-makers regarding the reasons for forest
loss that determine how future policy is developed.

Baox 2; The causes of forest loss in Vietnam: claims and contradictions

Claims for the causes of forest 1nss include the following fitalics added):

= "Three quarters of the detrimental deforestation practices can be attributed to the popufations that have
been resefffed in [Mew Economic Zonef areas.” Nguyen Wan Thang (in Buffett, 1987), B

= “VWhilst war, policy changes, economic develgpment, and the introduction of new technologies have all
been linked o the steady decline of Vietnam's natural forests, population expansion is arguaily the
fundamerntai, underlying cause of deforestation.” F'uffenberger and Nguyen Huy Phon in Poffenberger
(1928). However as pointed out by Boyce (1930, in Buffelt, 1997} “to identify population as. the root of the
prablerm js to mistake a symptom for the cause®.

» A feasibility study prepared for the Asian Developmeni Bank starls Its report with the statement: “forests
in Vietnam are being depieted at a rapid rate due to legging and shifling cuftivalion” {Asian Development
Bank, 1936).

= The direct and indirect effects of the war are also blamed for forest loss: in addition to the effects of war
{bombing and chemicals), extensive logging took place in some upland regions, to generals imbar
revenues to support the war. Commercial fimber production continued to dominate forest policy throogh
the 19805 and the country tried to resurrect s economy after the war (Poffenbergyer st af, 1997),

 UNDP (n.d., in Buffeit, 1997) estimates that of an annual loss of 200,000 hectares of forest, 50 per cent
is last to fuslwood and logging, 25 per cent to clearance for agrcultural land, and 25 per cent to forest
fires,

= The Forest Science Institute of Vietnam estimates that the causes of forast loss are fivefold: excessive
logging, shifting cultivation, land reclamation {for example for coffes plantations), agent orange duting
the war {contributing to the loss of 2 million hectares of forest) and forest fires.

« Other variables such as tenurial systems, the “opening” effect of roads, access to technology such as
chainsaws, the rise of cash-cropping, and government policies on taxation, subsidies, etc. are also
frequently discussed (Swartzendruber, 1994}

Mast official documents do emphasise the roles of population growth and destructive patterns of slash and
burn, although Swartzendruber {1924) quotes the Rainforest Action Medwork {1922} and cthers who suggest
that the focus on shifting cultivation may be nothing mere than an effart to distract attention from the
financial and political forces responsible for envirenmertal degradation through commercial logging for
export, and places the blame an govemment agencies who allocate access to concessians.

Significant factors contributing to forest loss appear to include agricultural expansion,
logging, shifting cultivation, and the effects of the war, whilst underiying factors which




drive these activities include population growth, the spread of the market economy, and
the demand for agricultural land {Swartzendruber, 1994}, These factors are considered in
more detail betow.

o Agricuftural expansion associated with population increase, which in turn stems from
both increase in native upland population and the resettlement of Kinh psople
(Bhargava, 1998). This may have been a more significant factor prior to the
achievement of national self-sufficiency in food, when sach province was required to
produce enough food for its people. However in some areas forest cover is even about
as high as it was several decades ago, despite different frends in deforestation and
reforestation in the intervening period, and despite a large population increase. The
maintenance of forest cover appears to be due to intensified food production in the
lowlands and the cessation of co-operative farming (van der Poel, 1998. Personal
communication), amongst other factors such as the possible intensification of land use
in the uplands. Assessment of the expansion of agricultural land, and its confribution to
forest loss, is difficult due to the differing systems of classification as mentioned above;
for example in many cases land classified as bare land is already used for some form
of agriculture.

o [ogging includes both commercial logging and illegal felling for meeting rural needs for
firswood and timber, as well as for export. Following much higher levels of logging in
the 1980s, currently logging of 800,000m> of timber per year is permitted in natural
forests and the aim is to reduce that amount by half over the next two to three vears
(Warivinge, 1930} {but see aiso Resiricticns on exiraclion from forgsts, below).
However, substantially higher estimated removals of logs for industrial purposes
(ndicates significant illegal logging (Warfvinge, 1998] - exploitation possibly being
enhanced by the impending “closure” of forests, as well as in response to the demand
both in the domestic market and in neighbouring countries®. In 1993 and 1994, the
Government of Vietnam reported 70,000 cases of illegal cutting and trade. Due to these
Hlegal activities, cases of suspected tax evasion totalled US$ 6 miltion in 1993, almost
as much as the total amount in taxes collected in the forestry sector (Sikor, 1998),
Other sources have reported a fourfold higher figure than official ones for itlegat
exporis to China in 1893 (WFP, 1994). lllegai activities are thought to involve several
players, including farmers, middlemen/ transporters, State Forest Enterprises, local
forestry services, and even the Army. :

» Direct and indirect effects of war. About 4.6 million hectares of forest were exposed to
spraying with defoliants during the war, of which 1.8 million hectares were completely
destroyed and the remaining seriously damaged (Bhargava, 1898). In addition, forest
resources provided vital raw materials during the war and to suppart post-war
reconstruction.

o Shifting cultivalion was long assumed to play a major role in the loss of upland forests.
Changing perceptions of shifting cultivation and its impact on upland forests are
summarised in Box 3.

® The two Chinese Pravinces bordering Vigtnam (Yunnan and Guangzxi}, with a total population of 120
million people, are expected to constitute nearly insatiable market outlets.
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Box 3: Shifting cultivation in Vietham: should it be blamed for forest loss?

Shifting cultivation, and by implication the ethnic minorities who practise it, is frequently blamed for forest
loss in Vistnam's uplands. Until recently, all types of shifting cultivation were perceived to be the same, and
afl were percelved o be destructive. Howsever, recent ressarch has illustrated the great divearsity of systams
of land management described as shifting cultivation, and concluded that under certain canditlons, some of
these systerns can he sustainakle {e.q. Do Dinh Sam, 1954).

Just as thers is tramendous ethnic diversity in the uplands, there is great varation in land use. Most of the
52 efhnic minerity groups residing in Vietnam’'s uplands utilise a variety of shifting cultivation systems.
Bostroem and Veer (n.d.) found that *the full range of situations in shifting cultivation, from forest fallow to
multiple crupptng, as sketched by Rainiree and Warner (1986), In response to variations in populations
densities ranging from less than 5 persons/ km? to over 150, exists in the Vietnamese highlands™.

Summarising papers from a symposiur on Mantane Mainland South East Asla, Rerkasem et al {(1296)
found that “it was abundantly clear... that the sterediype of upland farmers as nomadic cultivators is invalid.
Many elhnic minorities living in upland villages in Vietnam {and Yunnan) employ & stable, compesite system
of agricultural production that combines irmigated wet rice in terrace fields with shifting cultivation on sloping
hillside piots. The agriclltural systerm known as “shifting cultivation' of "swidden’ was shown to be complex
and diverse, reflecting adaptation to the varled soctal, economic, and snvironmental conditions found in
upland communities. Aithough commonly recognised by one widely used land-clearing technigue, ‘slash and
burn', shitting cultivation is not in fact a fixed package of technology but rather a compiex mix of techniques
that may be altared over time in response to changing circumstances, Thus, upland agrisultural systems
incorparale various aspects common to shifting cultivation.._. Such systems are practised by different
groups in different upland areas with varying degrees of success, both economically and environmentalby.”

Menzies {1955) notes that whilsl field research has led to a fresh appreciation of the complexity of shiffing
cultivation, significant lime, energy and other resources are stiit devoted to a search for solutions to the
“preblem” or “issue”™ of shifting cullivation. It appears that the long-held view that shifting cultlvation |s
practised by “backward® ethnic minorities and is a *primitive” form of land use still persists to some degree
{but see Box 4). The failure to acknowledge shifting cuilivation as a legitimate form of land use is
perpetuated by systems of assessment which categorise land where shiffing cullivation is practised as either
forest land or bare land (Asian Development Bank, 1988) - when it is more accurately a form uf
agroforastry. e

However, recently Vietnamese policymakers have begun to acknowledge shifting cultivation to be a popular
system of upland land use. In a lelier to the Government, the former Frime Minister, Vo Van Kiet stated that
shifting celtivation is now recognised as a type of land use [n upland areas (Oo Dinh Sam, 1998, Personzl
communication). .

Despite this apparent change in thinking at the highest lsvels of Government, MARD maintains the
Department for Resettlement and Development of New Economlc Zones {formedy 1he Departmeant for Fixed
Cultivation and Sedentarsation) which, as part of its mandate, continues to promote fixed cultivation under
a palicy formulated ip 1968, It appears that there is a persistent belief in the superiority of intensive fixed
cultivation - althaugh the Department for Resettlement and Development of New Economic Zanes does
acknowtedns the diversity of land uses described by shifting cultivation (Ma Chung Tho, 1988, Personal
communication).

Whilsl some continue to blame mainly shifting cultivation for deforestation, and others are less candemning,
recent research suggest that shifting cultivation may lead to less forest loss than is generally assumed. Far
example Do Dinh Sam (1994) found that about 30 per cent of deforestation in the north west region could be
attributed to shifting cultivation, substantially less lhat what is sometimes assumed (in this case the Ministry
af FDI'ESH'Y estimated that 50 per cent of forest loss was due to shifting cultivation [Vietnam News, Juns
19887,

Do Dinh Sam {1994) also found that, prior to recent migration, the forest cover in the Central Highlands was
about 60 per cent, despite shifting cultivation having been practised there for centuries (but presumably at
low papulation densities),

™ gam calculaied these figures by assessing the increase in area under shitting cultivation as a percantage
of area of forest lost. Further datails are given in Sam {1834},
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in summary, shifting cultivation {or more propedy, the degradation of some systems of shifting cultivation)
probably is to "blame” for forest loss to some extent, as various pressures on those practising it force them
o adopt less sustainable land use practices - unless sufficient time and appropriate canditions enable them
to adapt (Bass and Morrisen, 1984). However, the status of shifting cultivation in uptand environments has
been obscured by somewhat pegative perceptions of those who practise it. Recent statements by
policymakers acknawledging shifting cultivation as a legitimate form of land use are weicome, and now
need to be backed by resaarch on where, and under what condflions, it can be an appropriate basis for
mprovement of upland land management.

The Government of Vietnam aims {o reduce forest losses and increase forest cover by
several means:

* Restriction on extraction from forests: There is already a logging ban in the natural
forest in 18 provinces and, as noted above, there are increasing restrictions on logging
in all natural forests. Apparently the govemment now plans to close all natural forest for
exploitation by the year 2000 for 15 years (Sikor and Apel, 1998). The average wood
volume is less than 40 m*/ha in most provinces and will take about 10 years to be
rehabilitated (Nguyen Van Dang, 1998). Largely as a result of such restrictions on
logging, volumes of timber extracted for industrial purposes dropped by about 40 per
cent from 1990 to 1995, The Government of Vietnam intends to ban logging in natural
forests completely, but is unable to do so until plantations have maturad - even then,
the limited species composition does not reflect the diversity and economic value of
native timbers.

However, these restrictions leave the Vietnamease with a key challenge: to meef the
increasing demand for wood products, be it in the form of roundwood or fuelwood. The
annual rate of wood consumption is assumed to grow by 1.05 per cent for logs and &
per cent in the case of sawnwood (Bhargava, 1988), reaching an overall rate of 5.3
million m* by the year 2005 and 15.5 million m® by 2010 {Con, 1898). Against this
increasing demand, the exploitable volume is currently estimated at 1.3 miilion m® per
year. In other words there is a huge gap between demand and supply of roundwood,
and the figures are of a similar order of magnituds for fuelwood. Even given this gap in
domestic supply, added to the significant regional market, both of which encourage
widespread illegal logging, the Government is impesing increasing restrictions on
logging as a means to preserve remaining forest, whilst focusing on plantations as a
source of supply.

+ A significant plantation programme: the Vietnamese Government has been
implementing a huge plantaticn programme since 1976. The total area pfanted
amounted to 1,050,000 hectares in 1995, and the current rate of planting is about
150,000 ha annually. The estimated cost of plantation establishment is 3 million
Dong/ha (Van Dang, 1298). However, performance of plantations is usually poor, with
low survival rates and a mean annual increment of less than 3 m*/hafannum, which
compares very poorly with the minimum standard yield of 15 to 20 m*hafannum
(Bhargava, 1988). Plantations are generally much poorer than the natural forest they
have replaced (Sikor and Apel, 1998).

o Natural regeneration: several observers advocate the use of natural regeneration -
assisted or not - as opposed to a common view among Vietnamese decision makers
that forest must be planted. There is indeed a great potential for naturai regeneration in
some areas like Song Da Province. This would guarantee supply of hetter quality
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timber {although of different species), in comparison to the limited range of fast growing
trees used in plantations. Native timber species also command a much higher price
than exotic fast-growing species’’. Natural regeneration is also significantly cheaper
than plantations'. The key reason for the resistance manifested by Viethamese
foresters is a financial one: plantations and forest protection involve an 8 per cent
management fee for projects supported by programme 327/556, which is a major
source of funding for local forestry services and aling State Forest Enterprises (SFEs)
that increasingly face shortages of raw material fo log.

« Controfs on shifting cultivation: despite significant changes in attitudes towards shifting
cultivation as & legitimate form of land use, efforts to implement the policy to encourage
fixed cultivation and sedentarisation continue through the Department for Resettlement
and Devealopment of New Economic Zones. Qut of 1500 communes, 500 follow the
Department’s programme for alternative agricultural systems, bui 1000 communes
continue with shifting cuftivation {Trinh Ba Bao, 1998. Parsonal communication).
Continuing frustration in efforts to sedentarise farmers is forcing national policymakers
to confront the need te accommodate local agricultural strategies, and their individual
market, capital and technological requirements, rather than to entirely reject shifting
cultivation systems (Swartzendruber, 1984),

« Affocation of land to households: this is intended to have the duai effect of reducing
agricuitural expansion through delineation and allocation of agricuitural land {which has
been completed for lowland agricultural land) and increasing forest cover through
increased planting and protection of allocated forest land. Land allocation is being
implemented with the objective that "all land has a user”. The provisions for such
decentralisation of responsibility for land management to farmer level are déscribed in
section 4.

The |atest initiative to increase forest cover is the Five Million hectare afforestation
programme. This Includes policies to allocate forest land to farmers and aims to afforest
much of the so-called bare land. This objectives and approach of this initiative are
cutlined in Box 4; problems in its implementation are discussed later in this paper {for
example see section 7).

Box 4: The Five Million Hectares Afforestation National Programme, 1998-2010

MARD has recently been asked by the Government to prepare a national programme aimed at the
reforestation of & million hectares between 1998 and 2010, thereby increasing national forest cover from 28
per cent to 43 per cent. This major programme encompasses 2 millon hectares of protection and special
use forest {of which 1 million hectares will be new plantations and 1 million hectares, natural regeneration
and supplementary planting} and 3 millian hectares of production forest (comprising 2 million hectares of
industrial plantation and 1 miliian hectares of industrial and fruit crops}. {Do Dinh Sam, 1998. Personal
communication).

The programme has three sbjectives (MARD, 1998):

» 1o increase the forest coverage on_protection land for both envirenmental protection_and goods

" A WFP study on wood marksts {1894) mentions tenfald differences in prices between indigenous species
{€-9. rosewood and ironwoods) and exolic species such as Eucalyptus, Acacia and Mangletia,

2 Bhargava (1988} cites a study carried out in 1987 in Cdte d'lvoire, which compared the relative costs
natural forest management - which includes assisted natural regeneration - and plantation. For every cubic
meter produced, the figure amounted to USE 5.6 for the former and LSS 7.4 for the latter, thus equivalent to
& 25 per cent cost reduction in case of natural forest management.
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production purposes;

« to create a source of raw materal for forest industries, in order 1o meet domestic demand and high-value
export products;

» o assist in ihe crealion of jobs for local people, in particular in upland areas, thereby contributing to the
naticnal programime of hunger eradication and poverty reduction.

The Programme intends to achieve these objectives using a three-pronged approach (Warfvinge and Noo
Sy Hoai, 1988):

+ Rely on rural population as the driving foree to re-create the forest asset;
« LUze [and allocation programmes to secure active farmer participation;

+ Create incentive packages encouraging production units to invest in forestry {forest production combined
with conversion of forest products).

The tatal budget for this programme amounts to 317 billion Dung”, of which 13 billion will come from
government budget and 18 billion from loans (MARD, 1988).

Source: Warfvinge and Hoai, 1998 and MARD, 1998
3.4  Human resources in the uplands

In the 1860s and 1970s particularly, the New Ecanamic Zone palicy led to the
resetftferment of up to 4.8 million Kinh Vietnamese from the lowlands inta midland and
upland areas {as mentionad earlier in section 3, most of these Kinh settlers are thought to
have moved to the better developed midland and upland areas). This policy was
developed to provide the labour force to exploit upland natural resources {mostly through
State Forest Enterprises - SFEs) in areas that were still perceived as “under-utilised” and
to encourage "national integration™ and bring the ethnic minorities, traditional inhabitants
of the uplands, into mainstream society ™,

Box 5: Perceptions of upland inhabitants

Public perceptions of inhabitants of the uplands amongst the Kinh {majority lowlanders} often tend to
describa them as “hackward™ and “ignorant”, atlitudes which are difficult for many Westem researchers to
deal with. The difference in attitudes can be partly explained by differences in cultural, political and
philosophical traditions, as described by Rambo {(n Rambo et af, 1995}

“Many Western scholars but few Vietnamese belong to a scientific tradition that is buik on the philesophy of
cultural relativism, the view that there is no privileged position from which to judge the merit of differant
cultures. 1t is thus inappropriate to judge the practices of ohe culture o be inferior to that of another. Most
Vietnamese, on the other hand, reflect a different tradition, that of progressive cultural evalution as -
incorporated in Marxist thought. From this perspective, cullures can be evaluated as being “hackward™ or
‘pragressive” according to the extent to which they conform to cerdsin assumptions about relations between
the means of production, tha social relations of production, and the ideological superstructure. ... we should
recognise the axistence of these differant assurmptions, but we will be unrealistic if we expect to fully resolve
them."

Ome outcome of the prevailing attitude in Vielnam is that the indigenous knowledge of upland farmers s

rarely acknowledged and respected. This is discussed further fn Box 14,

= Using the current exchange rate of US$1=12,250 Dong, this figures amounts to some US$2.5 million
{[iaruund LSH0.5 per hectare), :

Similar attempts to integrate upland inhabitants inte mainstream society have been made in Thailand
and, to some extent, in Lap PDR {Bass and Momison, 1584},
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Whilst government-sponsored movement of people has since been de-emphasised,
migration is currently widespread. Large numbers of pecple are reported to have migrated
from the northernmast provinces to more fertile areas in the Central Highlands and the
Mekong delta in the south east: estimates of those who have migrated in recent yvears
range from 400,000 {Bui Quang Toan, 1998. Personal communication) to about 212,600
heuseholds, equivalent to more than one million people {Viet Nam News, 10 June 1998).
Many of those who relocate to the Central Highlands, which until recently had relatively
high forest cover, do so to practise shifting cultivation.

Such resettlement, both official and unofficial, added to significant growth of the upland
population, has drastically altered the population density in some areas and hence the
subsistence demands being made on the land. For example, population in Dac Lac
province has risen from 170,000 in 1975 fo 1.6 million now: food has to be transported
from the Mekong delta for sale {using income from coffee}. Hence the dynamism of upland
land use continues - through changing factors affecting the uplands as well as through
movemeant of its inhabitants.

3.5  institufions for upland development
351 Stafe ipsitutions

The People's Councii has been vested with decision-making power over the management
and use of the land, forests and other natural resources in their localities. The Paople’s
Committees are the State administrative bodies at local level (province, district and
commune leveis} and, as executive offices of the People’s Counclil, they contrdl the
implementation of the Constitution, the laws and the written decisions of the State
agencies at higher levels. The People’s Committees at each level of [ocal government
enjoy a high degree of autonomy and executive powers and oversee the waork of the iocal
branches of the line ministries which are generally hierarchically linked to the respective
People’s Committee and not to the higher levels of their ministry {Christ and Kloss, 1998).
Essentially the People’s Council and Committees form a parallel institutional structure to
that of the line ministries but with power to oversee and control the activities of those
ministries.

Until the early 1980s, the Ministry of Forestry supervised forest operations and provided
technical expertise. It carried out five main national programmes to support forestry
operations: the Forest Protection Programme, the Fixed Cultivation and Sedentarisation
Programme, the National Afforestation Prograrime, the Forest Management and Forest
Industries Programme, and the Human Resources Development Programme, including
research and extension (Sikor in Poffenberger, 1998).

In 1995-6, the Ministry of Agriculture and Rural Development {MARD) was created, a
result of the merging of the Ministries of Forestry, Agriculture, Focd Industries and Water
Resources. It has overall responsibility for natural rescurces. Within and separately from
MARD there are numerous government departments whose mandate is wholly or partially
concerned with natural resource management and poverty alleviation in the uplands.
Within MARD these include the Department of Agricultural and Rural Deveiopment Policy,
the Forest Science Institute of Vietnam, the Forest Protection Department, the Department
for Resettlement and Development of New Economic Zones, the Land Cadastral
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Department, and the Department for Agriculture and Forestry Extension, the Forest
Inventory and Planning institute.

Another key arm of state responsibility for forestry is exercised through the State Forest
Enterprises (SFEs), which are currently undergoing a difficult transition (see Box 6).

Box 6: State Forest Enterprises: changing roles

Since independence in the north in 1954, and liberation of the ssuth in 1978, hundreds of publicly operated
state forest enterprises {SFEs) operatad logging and milling operations in upland and midland watersheds
{Poffenberger, 1958) {they are faily evenly distributed between upland and midland areas: Vu Long,
1998, Personal communication). For a long time, SFEs were staffed by recruits from the lowiands, few of
whom knew the local situation well. Such recruitment ceased in the early 1993s (Vu Long e al, 1826h).
Recently, the tendency has been for SFEs to enter into contracts with local farmers through Decree No
D2fCP - see Box 10, section 4.2. Currently thera are about 415 SFEs, who were, until recently, the officlal
managers of 4.7 million hectares of forast land {nhcluding 2.8 million hectares of natural forest). As forest
resources became depleted or inaccessible, reforestation became an attractive alternative and many
enterprises became forest plantation units - bul with their tradilional source of income removed, ware
dependent on state funds,

Decision 20/TTG, taken by the Prime Binister in 1994, essentially recognised the partial failure of SFEs as
viable units. SFEs were 1o be reorganised: those that were profitable or polentially profitakle, or occupied
an “impaortant position for the economy of the people® would remain and be expected to survive in the
market system, whilst unprofitable enterprisas were subject to revision and possible Glasure. Thus SFEs
were asked to survive in 2 market econamy, or dissolve. However, government support to the SFES was
substantially increased thraugh Programme 327/ 556, following Decision 327 in 1992 and Decision 356 in
1595, Most of the forestrv-onented projects within Frogramme 327 werg assigned to SFEs, which were
duly paid for administering the prajects. (In fact Programme 327 has been the major source of incame for
many SFEs since 1992). This may be seen as artificially supporting (or at least posiponing dissolution of}
ailing enterprises, even after the earlier decision to potentially dissolve those found to be unprofitable. At
the same time the SFEs found themselbves in the contradictory position of needing to be profitable - yet
subject to increasing restrictions on logging and dwindling forest resources - and also being asked to heip
protect foraest rasources,

in January 1297, Circular 01/BKH/ZN from the Ministry of Planning and Investment was issued, specifying
that state-owned enterprises should fit inte one of three categories:

commercially successful snterprises (to he converted infto share companias)

«  management hoards - far example those responsible for protection land and nature reserves - to be
stale-funded and non-profit making

= public service enterprises - to be largely ecopomic and seff-financing, but with up to 30 per cent of
operating costs state-funded for “puklic services”, '

The draft implementation plan for the Five million hectare afferestation programme (dated 1998} proposes
that:

» ahout 40 per cent of SFEs become public business units and aliso be responsible fer extension to local
people (these are independent of the state and would more accurately be termed private businass)

» about 30 per cent of SFEs become watershed forest management boards, responsible for managing
and arganising afforestation activities under Programme 327

» whilst 105 SFEs are maintained as state business units, carrying out harvesting in the long term.

Cespite these stipulations and changing roles, SFEs continue to play an important role in management of
forest fand, since forest land can only be contracied to househelds if the SFE relinquishas its claim on the
land. About three quarfers of the forest land allocated fo the end of 1996 was redained by SFEs (WVu Long,
1998, Personal communication).

In ling with the move towards responsibliity at the household level, 'SFEs are haing reéquired to take on a
shcial ar extensian role (see section 4 on allocation), further diluting their ability to maximise profit.
Haowever there is potential for the SFEs to pravide valuable service and supgport functions ie households. In
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addition some SFEs have successfully diversified into non-forestry activities such as coffee production and
brick-making. But if SFEs cannut adequately develap their new support roles, or diversify successfully, the-
raizort dhétre and future sustainability of the enterprisea systemn is thrown inte question.

Source: Warfvinge and Hoal, 1988; Christ and Kioss, 1998; Warfvinge, 1998

MARD is reflected at provincial level through a Department of Agriculture and Rural
Development. At the district level, the corresponding “divisions’ are quite small and are
often combined with other technical units {Warfvinge and Ngo Sy Heai, 1998). The
provincial and district Forest Protection Service, functioning under the People’s
Committee at those levels, is responsible for contracting households to manage forest
land {Paffenberger and Nguyen Huy Phon, in Poffenberger 1928). Other state bodies are
used for channelling funds (for example the Farmer's Union administers some of the funds
available under Programme 327). As the drastic changs from state forestry to household
forestry continues, the development of new institutional arrangements to support the new
forms of forest management is needed. Currently, the level of support given {5 househeolds
depends to some extent on wheather, and how, provincial level officers interpret the palicy.
In some cases it appears that forest officers, not wanting fo be held accountable, wait for
a new policy to clarify their role; in other cases, forest officers take the initiative to adapt
the current policy ta their local needs. In either case, poor remuneration of provincial
government officers increases the likelihood of corruption (see also section 4.3.1). In
1997, protests in Thai Binh province against alleged embezzlement by local officials
reached international news and led to calls for greater accountability of public money -
and to prison sentences for some of the protesting farmers.

The responsibilities of soma of the cther institulions dealing with upland areas are
summarisad in Box 7. ;

Box 7: Responsibilities of selected institutions dealing with upland development

» General Depariment of Land Adminlstration {GDLA) |$ responsible for land administration, fand
classification and overall land use pianning at the national level. At provincial level it is rsﬂe-:'.ted irt
Cepariments of Land Administration.

« Forest [nventory and Planning Institute {FIP1} is responsible for the assessment of forestry resources and
the preparation of national forest inventores and forest development plans. It is concetmed with land
under forests and other land suitable for forestry.

s NMNational Institute for Agriculivral Planning and Projection (NIAFPF) funclions as a central agancy for
agricultural planning and resources sssessment,

+ Forest Science Institute of Vietmam is the national institute for forestry research,

« Land Cadastral Department, established recently under MARD, extends from ceniral offices to district
level. its main function to implement the fand allocalion programme.

« Committee for Ethnic Minorities and Mountainous Areas (CEMMA): created in 1992 and upgraded to
ministerial status in 1893, It has with subcommittees at provincial and district level, and is now dealing
with the sedentarisation programme {Sikor, in Poffenbergear, 19498)

* The Bepartment of Fixed Cultivation and Sedentarisation: established in 1363 with the objective of
rasettling the upiand ethric minorities in areas where they could be brought under the formal governance
systems of the sfate (Poffenberger and Nguyen Huy Fhon in Poffenberger 1598). It appears to continue
to implemeant the 1968 sedentarisation policy, although CEMMA also takes responsibility for this.

« The Mountainous Ethnic Pre. Development Corporation {MEPRCDECD) is in charge of implementing
pilot projects In “Centres of development’ areas {described 1n section 3.8).

Despite the creation of MARD there remains apparent overlap of institutiona
responsibilities and lack of closa co-ordination within this plethora of agencies: for
example both CEMMA and the Department of Fixed Cultivation and Sedentarisation take
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responsibility for implementing the sedentarisation policy’. In addition, Christy (1998)
nates that "the state forest administration comprises two departments, in addition to the
forest enterprises, which are not explicitly co-ordinated except through the policy unit of
the Ministry and the assignment of ferestry matters to one of the Deputy Ministers. Both
the Department of Forest Protection and the Department of Forast Management have
powers to direct the activities of forast users and there is no formal mechanism for co-
crdination. Real conflict is probably avoided by the fact that anly the Department of Farest
Protection has a field presence below the provincial level.” Differences in institutional
capacity probably also determine which agency’s actions take precedence. Such conflicts
and lack of clarity regarding institutional responsibilities can lead to diffusion of the
impacts of policies. '

There also appears to be a lack of inter-sectoral linkages with other agencies involved in
the management of the uplands. Little or no effort has been made for harmonisation of
extra-sectoral policies {such as policies on mining or agriculture), which have significant
impacts on policies affecting farests and upland resources {Bhargava, 1998).

There has been a tendency to seek temporary solutions to Instifutional weaknesses
through reorganisation, as against restructuring of forestry institutions tc meet the new
challenges in forestry (Bhargava, 1998). Persistent problems include lack of investment,
and limited capacity to innovate {particularly in terms of encouraging innavation at the
lacal level), as well as poor co-ordination between different lavels of the forest
administration.

However there is some flexibility within the existing somewhat confusing institutional
structure, as noted by Warfvinge ef af (1998}, "Since the introductior of a market econormy
began in earnest in Vietnam by 1989, the Government has issued a string of decisions,
regulations, and guidelines for units in the forestry secicr, affecting both state units,
private units, co-operative units, and individuals. In what to the outside observer seems to
be a typically Vietnamese manner, much is left open in the decisions. In this way, both the
technical ministries and local level authoritiss are given a degree of freedom in
interpreting the decisions.”

Hence there is considerable allowance for local adaptation of central regulations by local
government agencies - but to date, this flexibility seems to be mainly in the hands of civil
~servants and, as noted above, the capacity to innovate may still be lacking. This
decentralisation of decision-making does not appear to involve other stakeholders such
as farmers. To minimise the chances of poor decisions or abuse of power by local
officials, there may be a need for some improvement of institutional capacities at the local
level, including the development of locally-derived checks-and-balance mechanisms, and
a fairer balance of stakeholders' roles.

At the central level, instifufional capacities are temporarily weakened by the demands of
donor projects (described in Box 8) - although in the long term such capacities should be
enhanced as project staff return to their government posts with broader experience.

'3 |t appears that funding from Decree 556 (unlike Decree 327) is limited to watershed areas and hence
covers jnitiatives addressing shifting cultivation areas in watersheds; these are administered by CEMMA.
See section 4,2.
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Box 8: Influx and influence of foreign involvement

Since the late 1980s, the integration of Vistnam's ecanomy into warid markets has entailed an increasing
inflow of significant fareign loans and some direct foreign investment into the forestry sector. At present
there are a number of major bi- and multllaterally funded projacts allied to MARD {e.qg. the GTZ Social
Forestry Development Project, Asian Bevelopment Bank forast sector project, SIDA-funded Mauntain Rural
BPevelopment Programmme}. However, Warivinge (1928) notes that while such projects have constituted a
strong force for change and development, they have also absorbed a major share of the skilled labour farge
with professional qualifications and management capacity. Provided such staff retumn to their government
responsibilities {with added experlence) the management capacity will not be reduced long-term - although
there is also concem that most of the management-level staff in MARD are approaching retirement age.
Hopefully some of the donor-funded projects focusing on institutional capacity-building will address the need
for creating a poo! of future managers.

3.5.2 Extension services

Since 1993, a network for extension in agriculture and forestry has been established
under the authority of the provincial Department of Agriculture and Rural Development {an
“Extension Centre”} and the carresponding disfrict units {an “Extension Station). The
basic administrative structure is now in place at provincial and district levels, although at
commune, vilage and hamlet ievel, the system varies greatly in size and quality and
structures are often ad hoc (districi stations, for example, typically have only five staff}
(Warfvinge and Ngo Sy Hoai, 1998; Christoplos, 1997). The extension system built up
since 1993 has essentially taken over the duties related to extension shed by the Forest
Inspectorate and the SFEs (Warfvinge ef af, 1998).

Forestry extension, in its current form, is new to the Vietnamese foresiry sector, and little
Is known about how to develop this activity under the present conditions (FAQ, 1984). Yet
it is required to support a vastly increased number of clients, given the dissolution: of co-
caperatives and the allocation of land to individual farmers. Traditionally, forestry extension
was top-down with an emphasis on planting and protection, but giving little attention to the
role of forest products in the househeld economy {Ockerman, 1995). There have been
various innovative efforts aimed at stimulating demand for technological support from all
levels - many funded by deners and NGOs - and these are resulting in new forms of
village governance {Christoplos, 1997} Whilst many are aware of the need for a change
in attitudes and diversification of strategies, the development of the “new" extension
system will take time. In addition to 2 more complex “demand” agenda, 1he extension
system s required to support the Government's "supply” agenda, through strategic supply
of inputs and capital to retain the Government's leading role in directing technological
change. :

Many {intermational) projects assume that they will lead to development of “civil society”
which will in turn pressure the state 1o provide services i.e. a stronger demand on the
extension services. However, FAQ (1994) questions such assumptions, given that “Tocai
government, households and tradifional institutions in Vietnam are so closely intertwined
that the simple dichotomy between state and civil society is insufficient for understanding
the context of extension”. :

Hallam and Janowski (1998) found that a major area of work for many foreign NGOs

warking in the naiural resources sector in Vietnam is the introduction of participatory
methodologies in the establishment and operation of the extension services. The
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importance of this role was acknowledged by many Vietnamese working i government
minisiries and universities.

3.5.3 Civil society and NGOs

The role of civil society/ NGOs is not strong in Vietnam - virtually all iocal structures {even
infarmal ones) are intermingled with local governmental autherities. Village management -
groups, for example, are usually led by village authorities; truly independent civil
institutions are largely illegal. There is rarely 2 clear separation between state and civil
saciety (Christoplos, 1997a).

Most of the NGQOs prasent in Vietnam are foreign NGOs which have arrived within the |ast
10 to 15 years; the growing interest in Vietnam has meant that more foreign NGOs are
becoming established all the tima. However there is a certain level of suspicion of NGOs
on the pari of the government, and foreign NGOs arg quite tightly controlled (Hailam and
Janowski, 1987).

There are also local organisations known as associations or institutes which class
themselves as NGOs, but which have close links with government in that their staff are
usually former government employees at universities or ministries, and who tend to follow
government policy. There are also organisations like the Women's Union and Youth
Groups which are organised through the government network and should perhaps be
seen as branches of government {Hallam and Janowski, 1997).

3.54 Private sector

In Vietnam the term "private sector” is not really used in the area of natural rescurces
management although there are elements of a private sector, howeaver with varying
degrees of state involvement. For example, the rice market is largely managed by
middlemen who buy from farmers, and who have the freedom to set their own prices, but
have contracts with the government. Numerous small businesses have flourished in
recent years. In the timber market, the emerging private sector consists of joint ventures
and small sawmills, both of which display a high level of activity. These joint ventures alsc
avercome an important constraint affecting state enterprises: that of shortage of foreign
exchange. Current assets are contributed by the foreign partner {WFP, 1894).

Christy (1998) notes that the "major cbstacles to private invelvement in forestry are
created by the land and forest legislation. While concerned abaut the legitimate need to

protect land and forest resources and ensure their proper use, both laws create sweeping

grounds for revoking the rights that they grant. Simpiy narrowing these provisions, using
greater precision in defining the worst offences, would go a long way toward reassuring
faresters while protecting social interests” - and might also encourage private sector
investment.

3.6  Markets
Despite its ongoing transition to a market economy, Vietnam’s internal market system is
not yet well developed in upland areas. Even the internal rice market is based on poor

conveyance of information: a recent study found that farmers are not aware of prices
beyond a 200 km radius. The rice market is partly operated by "private” middleman, who
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are contracted by the government but still have some flexibility in the prices they pay the
producers (Jyoti Rajkundlia, 1998. Personal communication).

Most areas have access to the market but tack resources to develop market products, to
process those products where applicable, and are subject to poor access and transport
facilities. It is thought that lack of market information, poor services, unfavourable prices
and lack of sufficient land to make production of market commodities worthwhile, may
contribute to the slow rate of diversification of farm products observed in remote areas
{Ockerman, 1995). In addition the transition to a more diversified market economy has not
been encouraged by the tendency for government *campaigns” to focus on one crop,
creating a sighificant marketing risk for farmers.

For forest products, many trade barriers remain - according to varicus regulations the
farmer may have to go through 10 fc 12 sieps to cut and sell a tree. Timber marketing is
still handied by the government, largely through SFEs. Despite the acute shortage of raw
material, acknowledged by all sectors of the wood industry, producer prices have
remained low, especially in comparison to consumer prices. This discrepancy shows that
prices are not determinad in an open market system, and a large part of the consumer
price goes to taxes, fees and state-middlemen (WFP, 1994).

Farmers have mare freedom to frade non-timber forest products directly. In Vietnam such
praducts are of importance in terms of employment, food, fodder and income to local
people, and for both internal and export trade. Industrial wtilisation of 2 number of
abundant non-timber forest preducts has evolved to produce, for exampie, essential oils,
turpenting, shellac and madicinal plants (the latter finding an important export market in
China}. Export of these products reached US$ 40 million in the five years from 1986 to
1290 (Bhargava, 1298). o

Howaver, two recent studies on marketing of produce from fruit trees {Lane and Dahlberg,
cited in WFP, 1984) indicate that increasing fruit production in northern Vietnam is
probably premature and fraught with risks - although the potential for increasad fruit
production is often cited as ane route o improved livelinoods in the uplands. This is iikely
to do with the perishable nature of such products and the risk of significant losses in the
current absence of local processing cperations and market outlets,

Country-wide constraints on marketing may be exacerbated by local contrals. Given the
decentralised administration of Vietnam, in which provincial and local People’s
Committeas have administrative and enforcement responsibilities under most legistation,
there is some flexibility and inconsistency in the application of laws, The rural popuiation
is discouraged from marketing produce by the local permit requirements and localiy-
imposed charges - hence the excessive number of steps required in marketing timber, as
described above.

To date, government initiatives to improve the market system include the relaxing of
controls and resfrictions on inter-province transpert; a policy {but insufficient funds and
weak implementation} to improve infrastructure; and the establishmert of “centres of
development” in the more remote parts of mountainous areas'’. These centres are to have
govemment-sponsared roads {between communes but not to villages), market facilities,

% Centres of development are to be in the more remote areas where Kinh have tended nof to settle {zee
seclion 3.4).

19



services and extension. There are plans for 500 such centres to be developed between
1996 and 2005, so far 100 are under development. The implementation budget averages
US$ 500,000 per centre, with more than 50 per cent allocated to infrastructure {Vu Biet
Linh, 1998. Personal communication).

Whilst some in the government openly acknowledge that the market is heavily distorted
and want to remove the many controls, they are alsc cautious about liberalising the
market to the extent that over-exploitation of resources takes place. How can the market
be liberalised yet resources adequately protected?

4 The transition to ‘people’s forestry’

Palicy responses to forest loss, summarised in section 3, focus mainly an physical targets
related to forest area and use. Apart from a broad objective in the Five Million Hectare
Afforestation National Programme, there appears to be little acknowladgemant of the links
between environmeantal degradation and rural livelinoods. The possible exception to this
15 the land allacation policy, which relates management of the forest and agriculturai land
asset directly to |ocal people and, in theory at |east, to their subsistence needs. The
process of allocation and contracting of forest land is sometimes given the colloguial
description of “people’s forestry”. In this section we summarise the transition from state-
run forestry to household responsibility for forest land, through the development of
‘necple’s forestry’.

i this, and the following sections, we identify some issues for further research: these are

signified by the arrow symbol (==}
4.1  Goals of fand yse pfanning and land alfocation

Forestry in Vietnam is undergeoing a period of great change, fram cantral of all forest by
the state towards “people’s forestry”, with forest land increasingly managed by local
people. This transfer of management autherity is being pushed for the “bare” land without
forest cover as well as forested land. In essence, the Government indicates its belief that
farmers are the best protectors of forests and users of land. This is partly basad on the
allocation of agricultural land in the lowland areas, which is now complete, has led to
substantially increased yields and is generally considered to be broadly suctessfui,
However, variables affecting forest land, mostly in the uplands and midiands, are clearly
quite different to those in lowland delta areas, and much adaptation of the provisions
intended to enable "pecple’s forestry” is still necessary.

Management autfiorily is being transferred through aliocation of fand and provision of
contracts to protect forest. The declared purpose of land use planning and land allocation
in Vietnam is to improve the management and protection of the land resources through a
sense of ownership and responsibility (Christ and Kloss, 1998). It is implied that this leads
to various positive impacts as shown in Box S:
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Box 9: Implied objectives and potential impacts of land use planning and lan
allocation

on the farmer's side:

« mproved land use practices

mobilisatien of available resourmes {capital and lahour)
the willingnass toe protect sensitive aregas

higher productivity of productive areas

improved income opporiunities

And on the State’s side:

« protection of the naticnal land rescurces for long-term usage

sustainable land use with improved land productivity

improved living conditions In mountainous areas

reduced government involvement in land management

concentration of government activities on legal and raqulatory framework, land administration, protection
and extension services.

Spurce: Christ and Kloss, 1908,

Provision of this “sanse of ownership and rasponsibility” was somewhat difuted by early
attempts fo introduce land use planning and land allocation; initially the government
speaified how allocated land should be used, thus allocation could be seen as ancther
vehicle to contral the use of land - there was little dialogue with the actual users of the
land. In addition, allocation requires that recipients of allocated land are sedentary, and
continue to use the land as specified.

However, the systems of land use planning and [and allocation have evolved and heean
adapted following numerous experiments and assessments. Some of the lessons leamnt,
and the ways in which the systems have been improved, are summarised later in this
section.

4.2  Provisions for fand aflocation and responsibility contracting

There are basically two systems for devolving responsibility for management of forest

land:

« diract allocation of forest land (much of which is "bare” land) to households: the land
tenure certificates (LTCs} issued are commonly known as “red books™. (There are
several other types of cedificate, white, yellow and green, signifying various interim
stages in allocation, but only red books allow the land 0 be used as coilatera| for bank
loans). The LTCs are generally issued for & 50 year period.

« confracting of responsibility for management and pretection of land under forest cover
from state forest enterprises to collectives and househoelds, on a {renewable) yearly
basis.

The Department of Forest Protection is responsible for forest land allocation, while the

GDLA is in charge of agricultural land allocation. Further details on the provisions of
decrees concerning forest land allocation are given in the box below.
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Box 10: Provisions for land allocation

Provisions for foresl land allecation are succinctly surnmarised by Christ and Kioss (1988), and
reproduced here:

“Decree D2/CF, issued in January 1994, provides detailed guidance for the allecation of forest jand and
forests in accordance with the Forast Protectinn and Development Act (18917 and the Land Law {1993),
It stipulates that the slate allocates forest land to orgapisations, households and individuals for stable
and long-term use according to specific conditions for aach category of farest. Forest land s defined as
any land with {a} natural forest on it (b) forest planted on I, or (&) land without forsst on it planned for
afforestation, forest nurseres and pretective vegetation cover. Forest land is allocated and contracted
on the basis of land use plans and applications for land by the local population. While forest land users
basically have the same rights and obligations as other land users, the decrea stipulates some
importani excepiions: spectal-use forests are not allocated but are contracted for protection ancd
plantation of forests only. Users cannot therefore obtain a land use (lenure) cettificate. The same
applies to protection ferests in very critical and critical watershed areas, while protection forests in less
critical areas and production forests can be allocated to users who receive a land use certificate.

"Decree D2/CF specifies in detail the requirements for application for foresl land allocalion and for
issuance of land tenure certificates. Responsikility for issuance of certHicates lies with the local
Department of Land Management, whilst the responsible body for forest management is required to
cooperate in implementing the necessary formalities.

“The contracting of forests for protaction, regeneration and plantation is further regulated by Decision
202/TTG of the Prime Minlster, dated May 18984 and in Decres 01/CP by the Gowvernmaent, dated
January 1995 with regard to land over which a state business holds a land use cedificate. These
regulations give state organisations the right to contract the land for which they hold a land use
cartificate to househalds and other organisations for protection, regeneration and planting. The holders
of the contract are enditled (o recaive payments’ Ut 4o not recelve full iand use rights. Decree O
further prohibits the contract holder from building permanent structures on the land and from
transferring the sontract to another user in case he canngt fulfif the obligations set'in the contract. The
contract holder thus has very limited user rights in comparisen to the dghts granted 1o users of bare hills
and agricultural lands, (Howewver if farmers plant trees, they receive free inputs and a substantial cash
payment for their cantribution, but their share in the final product remains unclear [Sikor and Apel,
1998]).

“In practice, most natural forests are assigned with protection contracts.”
Decree 02/CP and Regulation 202/TTG are both financially supported by Programme 327/556, which

has an annual budget worth some US$ 60 milllen. There is no such support for activities undertaken
according to Decree 01/CP.

Source: Christ and Kloss, 1998

As noted in Box 10, forest land is allocated on the basis of land use pians and

applications for land by the tocal population. Decree 02/CF states that for households and

individuals, "there must be a document outlining the proposed management and use of
the land”. Land use planning is therefore an activity that must precede land allocation,

although for the purposes of commenting of implementation of the process, the two are
generally considered together (LUP/LA). The land use planning methodology is evolving,

building on experience of a number of projects. For example the FAQ/MARD methodology

invelves land use planning at three levels: commune, village and houssheld, with
nlanning detail increasing from commune to household level. The Social Forestry
Development Project in Song Da has been actively involved in participatory land use
planning, at the village level,

" about 4 US$rha, equivalent to 16-20 kg of rice (Sam of af, 1997).
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Tables 2 and 3 summarise some key provisions of this legislation for altocation of forest
land; the following poinis arise: )

» Table 2 shows the key intermediary role played by State Forest Enterprises (SFEs) in
many of the arrangements that involve housesholds in production, but mostly in
protection activities in forest fand. This change in role is somewhat in contradiction to
their original mandate to exploit the forests. They are now being required to protect,
and support others whe protect, the forests. hMore details on their curent status is
provided in Box 5.

« Table 3 shows that allecation of }'and, be it for production or ﬁ:nrésf protection purposes,
does not prevent the farmer from growing agricultural crops, except where natural
forest exists. Therefore, the farmer's choice between food production and other land

uses will mainly depend on the availability of land and incentives, including food
security and income generation.
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Deacrae 02/CP and Reguiation 202/TTG are both financially supported by Programme
327/556"%, which has an annual budget worth some US$ 60 millicn. There is no such
support for activities undertaken according to Decree 01/CP.

Box 11: Programme 327 and Programme 556

Frogramme 327 was launched in 1982 and concarmed the use of bare land, denoded hills, forests, alluvial
soils and water bodies. Activifies planned included afforestation, protection, enrichment and regeneration of
forests. The budget was to be used as follows:

« about 80 per cent for Infrastructurs, sciantific and technical facilities, public welfare, afforestation of
protection forest and special-use forast land, national seed strands, and temporary support to new
selilors; -

« the remaining 40 per cent for loans without interest to individual households.

In 1985, Frogramme 327 was réplaced by Programme 556 and renamed “National Programme to Create
and Prolect Walershed Protection and Special Use Forests™, thereby denoting the henceforth greater
emphasis placed on the watershed protection function of forest management. This emphasis has also
franslated into changes in allocation of programme funds:

» 74 per cent of available funds are to be used for direct lending to households, of which BOD per cent is
availahle for contracts for protection, resloration, regeneration, lending, and planting of protection and
special use forests, Only about 12 per cent is planned for interest-free loans to households for the
planting of commercial crops and fruit trees, home gardens and |arge livestock raising.

+ 12 per cent of the budget is planned for infrastructure and social welfare.

+» Management fees amount to 8 per cent of the budget Including 0.8 per cent for the central level, 1.2 per
cent far steening institutions at provincial and district level, and not [ess than & per cent for project
management bodies.,

The evolution towards a stronger focus waiershed protection between programmes 327 and 556 has had
same practical implications on land allocation:

+ less support to the productive functions of land, i.e. on land without trees and to farming practices.
Moreover, cnly farmers using land in watersheds are to be assisted,

« more funds made available for SFEs, given the greater importance of contracts under Regulation No
202/TTG, and the provision of management fees.

4.2 Issues arising from fand use planning and fand alfocation

By the end of 1985, about & million hectares of forest land had been allocated: about 4.5
million hectares to SFEs, 0.5 million hectares to collective badies, and 1 million hectares
to 334,000 househalds. Hence most of the forest land allocated so far has been for
protection. Aflocation to households represents about 5 per cent of fotal forest land and
concerns fess than 2 per cent of all househaolds fiving in and arcund forests (Wu Long ef af,
1996b; Christ and Kloss, 1998). However, information collected from our discussions and
recent literature indicates that only 20 fo 30 per cent of the area affocated to households
has been developed according to land use plans. There are some calls for more land to
be allocated to households such that all the land around villages is allocated to people,
with SFEs retaining smaller areas of land (Doan Diem, 1998. Personal communication).

1% Background information on the official provisions of Programmes 327 and 556 draw mainly on MARD
{1998},
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Allocation of forest land is thersfore not yet complete. The proportion of forest land
allacated ranges from 30 per cent in soms provinces to more than 80 per cent in others.
The number of households receiving land ranges from 1.2 per cent in ona provincs to 85
per cent elsewhere. Allocation has mainiy happened in areas of easy access (Nguyen
Duc Trigu, 1998). The process has been especially slow on unused areas: only 1.585
million hectares, reprasanting about 13 percent of unused land naticn-wide, has been
allocated so far, and the proportion is similar for unused (and in mountainous areas
(Nguyen Dinh Bong, 1988). In particular, this means that the traditional food producing
areas in the uplands (often through shifting cultivation) are generally not yet allocated.
This is partly due to the difficulty in classifying shifting cultivation land under current
systems, but the allocation process is also severely hampered by “camplicated terrain,
weak infrastructure, communication problems, weak institutions with poorly trained staff, a
lack of suitable maps as well as lack of funds” (Christ and Kioss, 1898).

Based on an average rate of 464,000 hafyear {Nguyen Dinh Bong, 1838), the alfocation of
the remairting 10.5 ar so milllon hectares of urused {and might take some 20 years. Even
assuming that the new methodology being developed would double the pace of allocation
{i.e. achieving 1 million hectaresfyear), this waould still leave Vietnam with a ten year task
to aliocate all unused |land.

There are a number of issues arising from the land allocation {LA) process and the land
use planning {LUP) that accompanies it: these are summarised in the sections below'®.

4.3.1 Issues refated to implementation capacily

It is already acknowledged that the governmant is unable to implement its own. policies:
for example the cadastral department is unable to fulfil all its duties concerning allocation,
and in an attempt to alleviate this, new guidelines are now being prepared for allocation
based on participatory planning. A number of issues relating to the capacity to mpiement
land use planning and land allocation are summarised beiow.

« Land use planning and land allocation needs to be considered as a continwing, fong-
ferm process, rather than a one-off exercise. Once the initial allocation has been
completed, land use changes will take place as a result of investments, policy change,
market influences, etc,, and land ownership will change due to the possibility to
exchangeg, transfer and inherit land use rights. Hence adaptation will be needed as the
users and use of the land changes: this requires commitment to good performance by
those in charge of its implementation.

« Current land use classification based on the purpose stipufated by the government
administration fais to recognise present land use and particularly traditional land use
systems (such as upland agricultural systems, shifting cultivation, agroforestry), and
classifies large parts of the uplands as forest land - hence potential conflict is created
through failure to consider the claims and interests of all stakeholders. The process
needs to be flexible enough to adapt to the diversity of local conditions and land uses.

¥ Fyrther discussion of the strengths and weaknesses of the tand use planning/ land allocation process is
given in Chrisl and Kloss (15589,
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« Land use planning has traditionally followed a top-down approach, based on national
targets and priorities, and on intended land use, rather than on locally-designed neads,
the characteristics of the land and on local production and implementation capacity.

e The pricrity currently given o poficy-driven national programmes such as the 5 miltion
hectare afforestation programme {which, however, incorporates the land allacation
process} (see Box 4) means there s a risk that most of the available programme
preparation and implementation capacity is absorbed by them, leaving little room for
attention to [and user practices that do not fall under such mainstream programmes
{Christ and Kloss, 1988). In addition, the government is being called upon to
incorporate improvements and recommendations to these programmes.

» There is a fack of cfear critena for classification of different types of forest during land
use planning {e.q. protection versus production forest, critical versus less critical
protection area).

» Cultivation across the boundaries of villages is common In some areas, yet allocation
does not take accourt of the fact that families can own/use fand in other villages - this
¢an lead to conflicts; but may be avoided if LUP were to take place at communs level
rather than at village level. Failure to recognise fraditional boundaries and claims on
areas of land during the |and allocation process can actually decrease security for
farmers; although the process is intended to increase secure tenure.

o [and use pianning should precede allocation, in a negotiated process invoiving
villagers in the decisions over future land development {in particular areas for
protection®® and production}, and aim to resolve conflicts over land before allocation.
Land use planning should be considered as a process of orientation or guidance at
commune level. There appears to be little national co-ardination regarding land
suitability identification and priority setting.

+ At present, district cadastral units are poorly equipped and trained yet are expected to
allocate large areas of land quickly: measurements are likely to be inaccurate and may
well need repeating in a few years. Complementary measures of simplifying the land
use planning and land allocation process, and (technical) capacity strengthening,
should enhance local implementation.

» Given that there are, at present, different government departments working in parallel
on similar issues (such as classification of land), thers is much potential to streamline
the process and make econamies at the same time. Currently, fack of co-ordination
befwsen agencies - particularly those responsible for agriculture and forest land
allocation - results in insufficient information exchange and duplication of effort,

» There are many factors which can lead to opporfunifies for focaf corruption and hence
lack of efficient and accurate implementation at the local level. For example:
- the lack of accuracy of cadastral registers justifies the need for limits of allocated plots
to be regularly checked by government staff. Inaccuracies can lead to the retrieval of

* As discussed, further in this paper, flexibility in LUP/LA would be further enhanced if the capability of
other types of vegetation than forest {e.9. pastures, agroforests, some agricultural patterns) in pretecting
land from erosion would be acknowledged,
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land tenure certificates, unless payment is made to conceal the inaccuracies and retam
the certificate;

- provincial and district authorities can issue their own regulations, which may
contradict central government ones®. In particular, there are numerous localiy-derived
controls and taxes, which can be evaded against bribery;

- & major underlying cause for corruption lies probably in the inadeguate pay of forest
officers.

4.3.2 Issues specific to land withou! forest cover

User rights and benefits need to be clarified: the user has the right to develop the land
far forestry and agriculture - and is likely to make the mesting of subsistence needs
priority, followed by an assessment of the potential market for any cash crops grown;
however:

Support for fand development 1s rifirmay: there are few or no funds availabie to support
development of the tand”, and the extension service, still under development {see
section 3.5.2) tends nat {0 reach the less accessible places. However, to date it
appears that households do not feel a need to clear new land autside the allacated
plots as they have been allocated more land than was formerly cultivated. This
situation is likely to change following declining vields and demographic change (Sikor
and Apel, 1598).

Few incentives for farmers: given the lack of support and unclear rights and benefits,
there are few incentivas for farmers to apply for allocated land on land without trees -
this is illustrated by the very low percentage (less than 2 per cent) of households in the
upiands whe have received ailocated land. ay
Cost of allocated fand to the household varies: According to the regulations, farmers
don't pay anything for allocated land, although some provincial authorities impose
cosis. However some informants asserted that farmers do {or used to} pay for the red
book, a rate of about 20,000 dong per household; some farmers considered this
payment worthwhile given that the red book can then be used as collateral for bank
leans. Currently there are no national taxaes on allocated forest land, although taxes are
sometimes payable due to regulations issued at provincial and disfrict levels; in
addition 4 per cent tax is payable on produce (see section 3.6 on local and provincial
taxes).

Cost of afiocafion process needs fo be reduced: The cost of the process of forest fand
allecation, from preparation until iIssuance of ceriificate, is estimated at 20,000 dong/ba
(Christ and Kloss, 1998). An estimated 3 to 5 hectares per labour day can be ailocated.
There are insufficient state funds to provide all farmers with a red book. However,
adaptation of the land allocation process {such as the “Tu Ne" method, which uses
greater farmer participation) have been found to be cheaper (at 12,000 dongtha) and
are now being applied more widely {Vu Van Me, 1998. Personal communication)®.

Examples include: payment for land tenure cedificates, locally-derived taxes on land, local government

rures concerning what to plant or how {o use land, etc.

“ Although officially there are 1.7 million dong/hectare for development of bare land Vu Wan Me, 1998,

Personal communication).

* However other estimates put the govermnment investment in land use planning and [and aflocation ai 7,000

dongsha (Doan Diern, 19238. Personal communication).,
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4.3.3 Issues specific to fand with forest cover

User rights and benefits need (o be Clarified: protection contracts provide the user with
few rights over the forest being protected and restrict histher traditionai rights: for
example it is not clear whether he or she is entitled to a share in the value of the forest
products. Hence there is little incentive for the user to increase the productivity of the
forest (however a policy on the sharing of bensfits is currently being developed {Doan
Diem and Vu Van Me, 18928. Personal communication). In the case of tree plantstions
established under Programme 327, it appsars that whilst the farmer “owns” the land,
the state claims up to 60 per cent of the returns from the trees (Christ and Kloss, 1998},
creating a potential conflict of interest. Article 556 further states that all indigenous
forest trees remain the property of the state, as does one third of all 'supplementary
trees’ (for example fruit trees and non-indigenous species). The remaining two thirds,
which belong ta the contracted farmer, must be exiracted foliowing approved extraction
procedures (MARD, 19986}, These rules are generally unclear to local government
officiais and househeolds {Sikor and Apel, 1898},

Hauseholds’ lack capacity to fulfif their responsibififies: whilst having few or uncertain
rights and benefits, households are cantracted o protect the forest, although with few
means at their disposal to do so (for example households have no power to deter illegal
ioggers).

Households remain dependent on SFES: househoids are heaviiy dependani on SFEs
for contracting of responsibility and follow-up support and extension - and hence, in the
absence of alternative extension support on the viability and continuance of the SFEs
themsalves. Some funds are available to SFEs under Programme 327/556 but it is not
clear to what extent the benefit is passed on to households.

Financial incentives are broadfy insufficient. On {and with forest cover, farmers are paid
50,000 dong per hectare per year for protecting the forest (under Regulation 202/TTG).
However this amount does net provide sufficient economic incentive for most farmers
{carmpared, for example, fo illegal cutting of scattered treas) - although it appears fo ba
a significant source of cash for some, representing up to 30 per cent of the household's
annual cash income (GTZ, 1987).

Cost to the government is high: Provision of protection payments to households -
currently channelled through SFEs - incurs a potentially very high anntial cost fo the
state: Christ and Kloss {1998) estimate that payment of this fee would amount to an
annual cost of 400 billion dong if the area of § million hectares of protection forests
were to be managed in this way.

insufficient credit available: The law states that 40 per cent of the budget should be
used for interest-free credit to househalds. However, in reality most of the budget has
been allocated to SFEs and local forestry services®*. Howsver this has been further
compounded by the provisions of Programme 556 (see section 4.2).

* According to Sikor {(1898), The State Planning Committee estimates that implementing agencies, mainfy
district authorities and SFEs; have diverted more than 50 percent of total funds for other purposes than the
anes offfcially planned within Programme 3272538
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Hence it appears that the economic incentives attached to forest protection contracts are
faasible neither for the farmers nor for the state. '

The issue of financial viability is complicated by the lack of clarity over who is the frue
owner of the resources. Under current land aliocation proceduras, farmers have use of the
land on a long-term lease, and various rights as to what they can do with that land;
however the state retains some control. Whoever is not the owner of the resources would
tend to want to be paid for their services: if the farmer does not consider her- or himsslf
the owner, then payment for protecting and managing the resources would be expected. If
the state does not consider itself the owner, then it would expect to be paid for providing
support services {van der Poel, 1898. Personal communication).

In summary, there is a wide range of issues arising from implemeantation of land use
manning and {and alfocation to date, and many of these issues have been identified
through evaluations, assessments and experimentation by projects. There is reascnable
consensus on the weaknesses of the existing official system. Many donor-supported
projects have made similar adaptations to the process (such as increasing local
participalion} and now national projects also broadly agree on methods of implementation
and improvements required {see Box 12). Most projects and an increasing number of
Vietnamese decision-makers and practitioners now agree on the principles that should be
followed to improve the current process of LUP/LA (although it is not clear how far this
consensus extends), and the government's considerable willingness to adapt the process
is reflectad in the gradual incorperation of recommendations in revised legistation. Yet
despite the various improvements to be made to the system, a recent Government
decision stales that all land 1510 be allocated by tha year 2000 (van der Poel, 1228,
Personal communication). This seems very ambitious if some of the issues described
above are to be addressed during the process of allocation.

Box 12: How to improve LUP/LA - some areas of agreement

» national, top-down land use planning as reflected by programmes such as the 5 million hectares
programme tends to absorb much of the available resourcses and capacity, whilst at the sarne time local-
level land use planning is encouraged yst given inadegquate support, There is a need to find ways 1o fulfil
baeth national and locai needs, and for national-level planning to be informed of field reality.

= land use planaing should precede aliocation; it is both cheaper and more locally acceptable if it is
canducted in 8 participatory way and decisions regarding allocation are made at the village level, there is
a need to develop a standard framework methodology

» the rights, benefits and responsibilities of farmers recelving allecated fand or contracted {and with forest
cover are not clear: these need to be clarified and designed to provide the farmer with sufficient
incentives to manage allocated land

v lang use planning &nd vang @focetion should be considered as a Yong-term process, 10 1ake acoount of
changes in demagraphic stnuctures, policies and market forces

+ thereis a need to improve co-ordination hetween the agencies charged with implementation of FUP/LA,
provision of technical services, support to farmmers, et

= more cost-effective systems of LUP/LA, which are financially viable to both the farmer and the
government, need to be developed.

Source, and further examples, Chnst and Kloss, 1998; Astan Development Bank, 1808, Vu Van Me et af,
1894

4.3.4 The fransition to ‘people’s forestry” possible research issues

The transition to ‘people’s forestry’ is a radical change from the previous system of land
tenure and management. Just as with the liberalisation of the economy, the transition
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process is fraught with difficulties and requires continual improvement and readjustment,
Whilst many of the issues mentioned above are being assessed and gradually changed, a
number of research issues arise from this overview of the current status of the land use
planning and land allocation system:

— Given the allocation of forest land, under what conditions do upland farmers make
productive land management investments? Such investments are not based on tenure
alone, and do ot necessarily lead to productive and sustainable development of the
land. This issue might be addressed by locking at the balance of incentives, rights,
responsibilities and benefits in the land allocation process, taking into account
traditional rules and knowledge of upland farmers. Tenurial security alone does not
guarantee sound use of the land by the farmer. Conversely to some official strategies,
traditional rules often acknowledge this by linking an increase of rights to long-term
investments in the land. This is illustrated in the case of the Philippines in Box 13

Box 13: Linking tenurial security to actual [and use - an example from the
Philippines

in the Philippines, tenurial rules of upland groups usually follow a logic different from that of the
govemment: whilst within ethnic graups, tenurial rights to land increase with the amount of pere naigl
invesiments on the land (e.g. stonewalls, lerraces, perennial crops), the govemment starts by giving &
tenure certificate subject to a farm plan, and then expacts the farmer to implement the plan, hence to invest
in the land. Experience shows that this seldem occurs, 1.e. the land certificate makes the fanmer feal more
entitled to faim the land ascording 1o his or her dasires and interest,

Saurce: Pill Brett, 1984, cited in Dubois, 1984,

The Vietnamese government is following the same approach than the Filipino one, i.e.
first giving tenure security, then expecting improvement. In fight of the Filipino experience,
it would be worth experimenting with an approach which would build on traditional rules of
some ethnic group in terms of land management, as they might be similar to some exient
to the anes of upland dwellers in the Philippines. This could be combined with an exercise
comparing the real value of micro-planning, even at village level vis-a-vis the simple
setting of norms and standards of what should not be done in terms of land use.

— How can the risk of increased economic disparity within villages be averted during the
{and affocation process? Currently the poorer families may be allocated land, but lose
access to products from former common land, and likely to lose out in the emerging
land market and speculation process in the uplands. There is a need to define how
allocation procedures and support services can take account of the poorest and most
vulnerable sections of the community, possibly through provision of some commaon
land.

5 From land allocation towards land development and sustainable livelihoods

The process of land use planning and land allocation s a means fo achieve the goal of
sustainable land development rather than an end in itself. In other words, even if all forest
land were allocated, this does not guarantee sustainable land development. A number of
researchers consulted agreed with infarmation gathered from literature, i.e. thal jess than
30 per cent of the forest land currently aliocated has been developed according to land
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use plans™. It is clear that land use planning and land allocation alone are not leading to

sustainable land development in Vietnam’s uplands. Farmers often do not follow the
prescriptions contained in the LTCs. However, this does not necessarily mean that
farmers’ practices are |ess sustainable.

This poor performance in terms of upland development iliustrates how the government of
Vietnam faces difficulties in implementing policies, despite a vast array of projects and an
increasing budget for that purpose. The issue then lies in making the links between
policies and reality, which calls for & erifical review of ways used to promote sustainabie
land use in these areas. The Government is increasingly willing to shift gradually from a
*command and contral” to a more liberalised system, with increasing influence by market
forces. However, many Vietnamese decision-makers also have sound fears that the
developing market sconomy might lead to unsustainable exploitation of environmental
resources and increased economic and social differentiation. Indeed, there is sufficient
evidence from research and experience elsewhere to argue that pure state controi or pure
market control are just the fwo extremes of a spectrum which involves different degrees of
invoivement of the state, the market and civil socisty.

A key lesson from experience is that there is not a unique recipe to achieve the right
balance of roles of these players, and that "guick-fiX' measures seldom live up to
expectaiions. Sofutions must be found by taking into account a mix of factors which may,
in the case of upland Vietnam, be grouped into technical, economic/market and
institutionalfgovernance issues. Over-arching questions which set the framewaork for the
formulation of the more specific research questions detailed later, are:

On technicat aspecis:
» How can the shift from sectoral to more holistic approaches fo upland fand
management be made in a cost-effective way?

0On economic/ market aspects:
e How can the market be made fo "work” (e.g. through incentives) withouf entaifing over-
exploffation of resources and more economic differentiation?

On institutional/ governance aspects:
» Whatf are appropriate rofes for the state, the market and civil society?

= What institutions shouid be in charge afier the shift from a state-run command and
controf system, 10 ensure sustainable use of the resource and reduce the risk of
increased social inequity?

We shall discuss these issues in turn, but differentiale the case of land without trees (the
so-called ‘bare’ land and fatlow land) and land with trees {plantations and natural forest).
In the former case, improvement will be based on incentives to influence the farmer, as
the ulimate effective decision-maker. In the latter casze, the decisicn becomes one of
forest management, and the farmer is therefore anly one amongst several other interasted
players, including the state (central and local), forest companies and user groups or
communities at large. We are aware that the distinction between land with or without trees
is often blurred on the ground (e.g. how should natural regeneration on fallow land be
classified?). Thus, the emphasis of this categorisation rests more on differences in

** See for instance, Sikor (1998) and Dinh Bong (1998).
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decision-making processes than on farest cover, and the link to land cover is mainly for
convenience.

Underpinning the quastions mentioned above is the need to improve the relationships
between the targeied recipientis/”"demanders” of development (i.e. upland dwellers) and
the *suppliers” of suppert to this development (i.e, policy-makers, but mostly the
government front-liners at iocal level, and increasingly other institutions). To date, these
are often characterised by a belittling attitude on the part of the supplier and distrust on
the part of the demander. Reconciling these attitudes is vital in the quest for more efficient
marketing systems and better working relaticnships, and it will take time. Possible
avenues to achieve this include issues related to:

» less government-led targets, allowing the extensionist to be more responsive to needs
and abjectives from the demand side;

« more two-way and efficient informatjon flows on each side’s social values and
constraints;

« mutual learning of each side’s technical skills by joint experimentation;

+ development of constructive fora for dialogue building on the above, and aiming at a
consensus on stakeholder's roles, as defined by thsir respective Rights,
Responsibilities (including who pays what), Returns/Revenues and Relationships

o -

(‘4Rs' *).
5.1 Land without trees - farmers’ decision
&.1.1 Technical feasibifity

The key issue here is how to ensure that “improved” farming systems on allocated land
are baotty tachmically feasible and sustainable, and also atiractiva to farmers.

From a technical point of view, the diverse and often marginal ecological conditions found
in the uplands eliminate the feasibility of some “*model” farming systems designed to apply
everywhere, and there are still many technical uncertainties surrounding the feasibility of
many patterns of intensification. This applies in particular fo annual crops - essential for
subsistence - on poor soils. Hence hastening the development of settled farming systems
makes the risk unbearable for the farmer. Time must be given for experimentation.

There is nowadays sufficient information, based on experience in Vietnam and elsewhere,
to contend that top-down extension systems, deminated by a "teacher” (the extension
agent) - “student” (the farmer} aftitude, do not entail a significant adoption rate by the
latter. This is especially the case in contexts where subsistence, hence security of
production, is at least as important as income generation - as (s the case for the majority
of Viethamese upland dwellers. The driving force should therefore not be transfer of
technolegy (TOT) or demonstration/model farms, but rather the recognition that
indigenous farming systems stam from valuable knowledge, and that thay evolve and try

28 The '4Rs’ framework for analysing and negotiating stakeholdars' roles at local level and in policy
statements, has been developed over the last three years by IIED and African partners in six African
countties (Dubois, 1%28). More details are presented in Annex 3.
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to adapt. Box 14 gives some examples of the failure of TOT and the value of some _
farmer's techniques and experimentation, in Vietnam and elsewhere in south-east Asia.

Box 14: Examples of failures of TOT, of the value of farmer's knowledge, and of
farmers experimentation under pressure

1. BALT {Sloping Agricultural Land Technology) is a teashnalagical package develaped in tha Philippines
and promaoted by several governments in Asia as a cure-for-all-iils in upland farming. | is based on
alley-cropping techniques that alternate strips of annual and perennial crops, using leguminous trees as
hedgerows {SALT 1), with the possibility to add a livestock (SALT 2) or forest {SALT 3 ) component to
the systern. It laoks very effective on paper and in experimental stationsfdemonstration farms.
Howeaver, it is seldom adopted on a large scale by fammers unless they are paid to do so (g.g. workers in
tea estates in Sri Lanka, madel communities in the Philippines). The major reasens for low adoption
rate inciude (Dubgis, 1954

- high labour requirements (e.q. about 80 mandays/ha for SALT 1
- high planting material requirements (about 2,000.00 seediings/ha);
- na significant generation of income.

Surveys of upland farmers' opinien in the Fhilippines and Thailand {Pahiman, 1990) show that they
usually consider dense tree planting (especially fruit trees} as the most apprapriate means to prevent
soil arosion. The rmain reason behind this chaice lies probakly in the potential dual use of fniit trees, as
food andfor source of income.

2. In Wietnam, & recenl paper by Hoang Xuan Ty {1998) describes some indigenous farming practices in
the uplands of Vietnam. If they had not bean neglecied, these would have reducad the fallure of
farming practices/models based solely on technicians' knowledge, both within government and donor-
supperied programmes. For example:

- the development of thousands of hectares of Cinnamon plantations in Quangaam Province, which
fafled because, in contrast to farmers sparse ones, they were planted In large biocks and below 500m
a.s.l., which exposed them to droughts;

- the low survival rates of Anise frees In thousands of hectares planted in Lang Son, In contrast with
successiul plantations of the local Thay group. This group's intimate knowledge on how to select the
best soils for Anise was not tapped by the government technicians,

3. Also in Vietnam, Do Dinh Sam e/ af {1297} describe the case of a farmer in Xom Ranh village, Hoa
Binh Province, who, without any outside assistance, has attempted to shorten the fallow period of his
swidden by planting three crops of corn, followed by one of cassava, but leaving the cassava in the soil
for three successive years for soil prolection and restoration, and then return to corn. First results
showed that the cassava vegetation has achieved good protection of the soil against erosion, and the
farmer could obtain some foad and income from the fallow.

The recognition of farmer's practices is key o the development of extension systems able
to capture the synergy indigenous and outside knowledge. This approach, where farming
systems are gradually developed e.q. through an-farm trials as opposed to “mode| farms®,
has usually brought about highar adoption rates of improved techniques and sustainable
change in a cost-effective manner, However, it requires sufficient time for mutual leaming
by both the farmer and the technician.

The farmer bears the risk involved in adaptation to new land use practices, somathing that
wealthier fammers are more able to do. Those with greater security can afford new inputs,
to innovate and experiment, and to wait for results. Poorer households may prefer to rely
on tried and tested methods - such as shifting cultivation. On land used for tree-growing,
there is likely to be a preference for fast-growing trees to provide a quick return.
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There is therefore a need to reduce the uncertainties (hence risks) for the farmer -
regarding more settledfintensive farming systems, through more demand-criented
experimentation. This avenue for further wark should build on exgerience frem on-going
initiatives, both within Vistnam and elsewhere in south-east Asia”’.

Pricrity should of course be given to food security, and also the satisfaction of other basic
needs. It can be achieved either through local preduction, purchase, or a combination of
both. Security regarding basic needs is the prime factor in farmer's choice regarding his
cropping pattern, including the proportion of annual and perennial crops. With regard to
tree crops, Box 15 synthesises the results of a survey on Farm and Village Forestry
practices. This survey, carried out by FAQO in the early ningties in several Asian
countries®®, provides interesting insights on patterns of tree procurement in the region.

Box 15: Patterns of tree procurement by farmers in south-east Asia

Wiat do Asfan villagers use frees for?
Constructlon malerials top the list, closely followed by fuelwood and food.

What fs @ multi-purpose free for Asian villagers?

Topping the chart are fruit trees. This is not surprising, since the twin concems of food security and
income can be jointly addressed by fruit trees. [t is also worth pointing out that fast-growing nitrogen-
fixing trees are far from dominant in villagers' way of thinking.

Vhere are free products obtained?

The results show that rurat households rely far more heavily on farm sources than off-farm forest
sources and markei places to satisfy their neads for ree producis. it seems iharefors inat e
importance of farm forestry has been greatly underestimated in comparison to cormmunity forestry.

Another interesting result concesns the relative imporfance of market places (16 per cent) as source of
tree products for small scale farmers. This suggests a significant opportunity and interest on the part of
villagers to embark in market-oriented tree produclion.

How much of villagers’ eurrent tree production is market-oriented?

The great majority of farmers (86 per cent} use tree products for household consumption. Only a
minority conslder tree products for the sole purpose of sale. Yet, further resulis also show a streng
pasitive correlation between the proportion of househeld income derived from tree products and size of
urban populalion in he district. This clearly highlights the importance of s ready market as incentive to
farm trees,

Source: Raintree, 1993, gited in Dubois, 1824,

However, whilst addressing the technical feasibility of upland land management may
enable farmers to maet subsistence needs, it does not necessarlly ensure sustainable
upland livelihoods. Agricuitural diversification and opportunities to raise income ¢an be
encouraged by provision of both good information about the market, and incentives o
participate in the market economy. :

5.1.2 Marketing of farm products

Given the tendency for governmert “campaigns’ to focus on ong-crop, creating a
significant marketing risk for farmers, there is a need to develop farmers’ cagacity to

7 For instance, documentation on indigenous technigues and farmers’ adaptive experiments by the FSI and
forelgn-assisted projects in Vietnam, the Alternatives-to-Slash-and-Burn Programme of ICRAF, research on
faliow improvement by ICRAF and CIFOR.

2 The survey concerned 1,315 housaholds from 26 villages in 6 countries, most of them in south-east Asla.
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evaluate different crops on their merits, despite the promotion of single crops or products
{Ockerman, 1995).

Within Vietnam, discussion of market issues tends to focus on production, and not the
actual functioning of the market - although in an increasingly diversified economy there is
an urgent need for market development. As pointed cut by Ockerman (1995), the market
still tends to be perceived as purely the transport and distribution system. The farmer's
need for alternative outlets and compaeatition, in order ta enhance his or her negotiating
power, and to foster an efficient market, are generally not given consideration.

Government support has been increasing in budgetary terms, but has revealed
weaknesses when it comes to cost-effectivenass. Here, the challenge is to strike a
balance between better access roads, fairer farmgate prices, opportunities for off-farm
income, more liberalised market channels; and safeguards against the influence of a
distorted market on farmer's decisions. Morsover, easier access to resources by outsiders
stould nat bring about unsustainabie use of natural resources and/ or more econamic
differentiation,

== What inceniives are required o encourage involvernent of upland farmers in the
market? ‘Commedity-chain’ studies for a sampie of key annual and perennial products
could be used to jllustrate constraints on the market and what incentives might be
approprigte.

=> What is the patential confribution of off-farm activities to the upland economy? Studies
of particular commodities may be complemented by an assessment of factors.
promoting off-farm activities elsewhere in the region.

Access to fair credit is another key factor for changes in farming practices in places like
the upland areas of Vietnam, where pecpie lack cash to invast in agricultural inputs.
Formal credit schemes are often less accessible than informal ones, via e.g. middlemen.
in this case the middlemen hold significant clout over farmers as they are responsible for
trading agricultural products and access to credit. This conceniration of power often
results in terms of credit unfavourable 1o the farmer. This often limits farm development,
and alternative schemes should be explored.

= How do different credit schemes {formal and informal) influence farmers’ farming
opportunities and income?

However there is a fear that rapid market development and liberalisation could lzad fo
unsustainable use of resources and increasing inequity. More market-driven mechanisms
and better access should be accompanied by appropriate leveis of local {enforceable)
checks-and-balance machanisms over the use of resources. This leads to institutions and
local govemance issues.

8.1.3 What institutions are needed fo support upland farming activifies?
Land allocation is bringing about a change in institutional “ownership” of resources,
Classification of land may be concerned with the willingness of, for example, the forest

sactor to give up what they "own” when there is agricultural land on slopes or in
watersheds, which would formerly be classified as forest land {(Gunther Meyer, 1998.
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Fersonal communicaticn). This calls for much more flexibility within institutions whose
roles and modes of operation have been fixed for several decades.

The challenge facing the Vistnamese Governmant i to find the right institutions and
mechanisms to gradually shift from government led - but not very cost-effective - support
to farmers, 1o other or complementary mechanisms and institutional arrangemeants that
would protect against exploitation of farmers and overuse of resources. Absence of State
support shieuld not be envisaged, however, Indeed, a recent review of institutional
arrangements in natural management {Carney and Farrington, 1988) concludes that
social efficiency”, that is enswring thaf the weaker groups of society adequately parficipate
in and benefit from naturaf resource management, reqguires some degree of stale
infervention. Options to support farmers worth exploring include: partial privatisation of the
extension service {already existing to some extent, but sc far very informal and lacking
accountability), “new style” co-operatives, farmers’ organisations, and outgrower schemes
where opportunities exist. For all these options, research questions might include the
following:

= What are the current inshifufional mechanisms providing support fo upland farming
activities? A review of the current institutional structure bath within the uplands, and in
the lowlands but providing support to the uplands should include both formail and
informal systems. This could build on existing research™, or expand on research
curently carried out for lowland areas™.

ey R

lmpatus on "new style CO- c:-peratwes [I,E. wllage rather than state~led}, it is tmelyr t::u
carry out a study of comparative advantage, both for the farmer and the state, for areas
under co-operative management and areas without co-operatives. The study would be
further subdivided according to distance from the market, and in terms of economic,
social and environmental impacts, and financial sustainability™ .

= What is the balance of stakeholders’ rights, responsibilities, revenues and relafionships
{the ‘4Rs’} regarding fand use? For different types of existing and emerging institutions
supporting farmers, case studies assessing the balance of the *4Rs’ would indicate the
quality of the delivery service, and the factors affecting it.

Box 18:; One example of “new style” co-operatives in Vietnam: The CAEV
Programme

The Centre for Agricultural Extension Voluntegr (CAEY) was founded in 1982, Since 1893 it has
established nine co-operatives on allocated land, mostly in remote areas, populated by ethnlc
minorities, It has received technical and financizl support from the Canadian Ca-operative Association
{CCA).

Thease co-ﬂperativés are based an seven principles, i.e.:
» voluntary and open membership shares vary between 50 and 200,000 VYND);

“* For instance, a recent report on the development of forest farmers' organisations within the MARD/KIW
Afforestation Project in Lang Son and Bac Giang Provinces (Kohler, 1988), and the current research on
‘u’tetnamese extension by the Swedish University of Agricullural Sciences, within MRDP,

* Eor instance, a follow up on the cument research by a team of Australian and \ietnamese researchers
concerning the emergence of farimers’ organisations in tha Mekong and Red River Deltas {Christoplos,
‘1 QQTI:}

' A possibility includes one or two cases currently supported by CAEY and CCA - see Box 16
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democratic member control:

members' economic contribution;

autonomy and independence of decision regarding plans, investments and activities;
education, training and information;

co-operation amaong co-operatives;

concern for community development.

Main activities include:

+ training of members, co-operative leaders™, and local government officers;

« development of imigaticn;

= agriculture intensification and integration, with the use of high-yield varieties, chemical inputs and
VACS (garden-livestock-aquacuiturel;

« credit extensicn, thanks to the creation of revolving funds; and

« development of off-farm activities, such as mushroem cultivation and rice paper-making.

One interesting aspect in the current reflection on the role of the State concerns the funding of these
activities. Cnly same 15 per sent comes from local government, the rest is spiit between Canadian
support {(around 35 per cent) and members themselves {some 50 per cent, either in cash or kind).
These co-operatives appear quite successful, as they have increased food security as well as the
average income of their members. Such success is prompting increased membership. This bears the
risk of jaopardising the sustainahility of the activities and lead 1o overuse of natural resources if the
community control and legal clout are not sufficient to enfarce its rules,

Source: Toan B.T., 1997 and personal communication, 1948

5.2 Land with {rees (plantations and natural forests) - forest management decisions
involving many stakeholders '

In this case, land use has to be considered from a forest management perspective; the
farmer is just one amongst the interested parties who should take part in decisions.

5. 2.1 Financing forest management for trees and people

Given the strategic importance of hydrological rescurces in the supply of energy at
national level, watershed protection is seen as a priority by the Government. Yet, it does
s0 in a restrictive way, by considering forests as the main, if not only means to effectively
protect watersheds, therefare prioritising natural forests and plantations versus other
types of vegetative cover (g.g. grassland, agroforests, etc).

However, the main reason for this probably rests in the dependence of local forestry
bodies and SFEs on the management of protection forests and plantations as main
sources of funding (through Programme 327/556). This is also likely to explain the
resistance displayed until recently by foresters towards assisted natural regeneration
(ANR) as a means to regenerate forest resources.

= What are approprate financing mechanisms to support forest management heyond
forest profection and plantations? Innovative financing mechanisms, and existing
mechanisms used in new ways, to support forest management would reduce the
dependency on programmes solely concarmed with forest protection and plantations.

Finding more flexible ways to finance forest management would provide opportunities to
laok at improvements with respect to technical, marketing and institutional aspects of
forest resource use, in a watershed and livelihocod perspective.

* Some leaders were trained in India and the Philippines.
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5.2 2 Technical issues

Watershed protection should be considered in a more holistic manner, through various
types of land use, including pastures, agroforestry systems and assisted natural
regeneration (ANR).

= What are the most appropriate land uses for watershed protection? A comparative
analysis of different land use systems would jllustrate how environmental services such
as soil protection may best be ensured, together with an assessment of the
comparative advantages of each for farmers or groups of farmers,

On land with forest cover, land contracted to farmers by SFEs is to be protected in return
for payment. From a technical, but also economic point of view {economies of scalg), it is
questionable whether protection of small plots by individuals is a feasible system of forest
management and protection. Therefore, alternative institutional arrangements should be
explored, as suggested in section 5.2.4. of this paper.

52.2 Markefing issues

At the macro leved, the marketing of forest products is characterised by:

» Dﬁ" cial restrict]ons an arnc:unts of Ingging, but signif[cant Ievels of illegal [ngging to

i oe A

= Monopolistic position of SFEs - at least officially - as regards extraction of wood
products;

« Controlled market for wood products;

« Little attention paid to the marketing of NTFPs: there is a need to document results
concerning lessons from experiments in Vietham and elsewhere in the region.

Hence key challenges are currently faced by the Vietnamese Government include the
following guestions:

— Tao what extent can the market be liberalised so that prices are less distorted without
increasing exploifation? How can sufficient safeguards be set to avaid over-exploitation
of the resource asset and increased economic differentiation?

= How may SFEs be complamented or replaced in their commercial and service
funciions, both as loggers and providers of jobs and techinical support to farmers in
forest management? Regarding creation of jobs and trading, an alternative/complement
might be.the promaoiion of Forest-Based Smalll Scale Enterprises (FBSSEs), as
initiatives in the field of off-farm income generatmn . Table 4 synthesises some
lessons from a study carried out by FAQ in the beginning of the ninaties (FAQ, 18911,

* A survey conducted in 1996 shows that the number of non-farm households/establishments has grown on
average by 10 per cent per year since 1992 in Vietnam, with the highest increase in coastal and midland
areas (Tuan Khai, 19%7).

* The cases were:
- rattan industries in Indonesia;
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Table 4: Synthesis of findings from an FAO study on Forest-Based Small Scale

Enterprises (FBSSEs)

Advantages of FBSSEs

Constraints of FESSEsS

Recommendations

= Zimple and replicable
technologies

= Flexibility of work schedules;

» Significant sourse of extra
ihcome for poor households,
though profits are not high in
absolute terms

« 3Small scale sometimes
increases competitiveness if
resources are scattered and
reduces the scale of
exploitation

« Rore flexibility for
subcontracting

= Better adaptation to local
markels

Diminishing supplies of raw
material.

Financial, i.e. difficuliies to
acoess credit apd to add-value i
the products.

Marketing, i.e. lack of flexibility
and diversification, transportation
problems and too many
infermediaries.

Control of resaurces by outside
interests

Comprehansive measuras to
secure sustainable harvests and
regeneration;

Controlled access {o the
es50uUnces,

Batter linkages betweaen
financial institutions and self-
help groups;

Training on new lechnologies
and entrepreneurial skills,
Systematic market studies;
Locate first-stage processing
nearer to source of products

Empowerment of logal
stakeholders;

FESSEs as par of location-
spesific spoic-ecanomic
settings.

Source: FAQD, 1891

At the farmer level, the question becomes whether protection under the provisions of the
contract provides a feasible livelihood, in comparison to the exploitation of forest
products. As mentioned eartier in this paper, opinions diverge on that point.

= What forest activities and/or products would provide sufficient incentive (income) fo
motivate the farmer to use the resource sustainably? It would be useful to add the
marketing of forest products by farmers to the marketing of farm preducis.

— What are the comparative benefits accruing to the farmer from exploitation of forest
products and from protection contracts?

5.2.4 What institutions for forest and people?

It appears that many farmers are not clear about their rights and obligations with regard fo
allocated land. lronically, as pointed out by several practitioners, the forest may be better
protected on production land than on protection land, since farmers have rights to the
products of the forest and are therefore more likely to conserve and manage such
produce. Moreover, the individual farmer has little power to protect the forest {for example

from illegal loggers).

A number of observers (e.g. Christ and Kloss, 1998) suggsst that, where possible, the
managemeant of forest areas by the actual forest users at group or community level shouid

- safety match industries in India;

- forest-based handicraft industries (wood-carving, rattan, traditional umbretlas and clegs) in Indonesm
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be favoured over a general individualised control, preferably building upon existing village
institutions.

We have already iliustrated the central position held by State Forest Enterprises (SFEs)
in thase challenges, not only as bodies in charge of forest production but also as
intermediaries between the State and farmers concerning forest activities by rural
households®.

= What are the current functions of SFEs? Given the transition in SFEs' rolés, and theair
key position in contracting forest land, a thorough assessment of their raison d'étre
wolld be useful for future orientations of forest policies.

This investigation would lead to other areas of work, including:

= What are the impacts of other potential institutional arrangements? Institutional
arrangements considered would include private companies, community forestry,
partnerships {e.g. community-state, community-private companies, farmers’ groups).
Box 17 provides some examples of appreaches aimed at the management of forests as
cammons, developed over the last decade in south-east Asia. Given the multiple
interests at stake, and the fact that the state cannot handle forest management aicne,
application of the ‘4Rs' framework could be used to clarify roles in partnerships.

= How may the institutional capacities of the bodies in charge of forest management be
improved? Leading on from the use of the '4Rs' framewaork, insiitutionai analysis
exercises would aim to idertify how institutional capacities of the bodies in charge of
forest management may be improved. Such capacities would encompass

accountability, representativeness of local interests, enforceability of rules, etc.

Box 17 : Examples of different approaches towards community forestry in south-
east Asia.

Communal Forest Stewardshiip Agresments - The Phifippines

Since 1932, the Philippines has developed a large Integrated Soctal Forestry {(15F) Programme, centred

around the concept of “stewardship”, through three types of contracts:

» individual cerificates (Le. Cortificates for Stewardship Contracts - ©SCs), granting exclusive rights to
occlpy land for 25 yvears, renewabla, to households, associations and Indigenous communities. Most
CS0Cs have been [ssued to houssholds, but this component of ISF has been beset by numerous
impiementation difficulties {e.g. inaccurate mapping, time requirermeants, lack of enforceability of
contracts, sale of C5Cs), and, in most cases, allocation of individual plots has not fransfated inte better ;
land development. Thase prohlems are actually very simllar to the ones experienced by the land [
allocation programme in Vietnam in the case of land without trees (i.e. under Decree D2/CF}. :

» 2 second type of contract, whereby groups or communities are granted Community Forestry Stewardship
Agreements {CFZAs) has recently received increased interast, as experience shows that agreements
with groups are likely to be more viable and stable than individual licences, locally-derived rules are
likely to be more enforced, and the administrative proceduras for implementation and monltoring are
proportianally lass demanding on the part of government agencles {hough tedious for the communities).
Howewver, concern has been expressed on the limited tenurial secunty for growps or communities, as the
government can revoke & contract if it considers that its temms have not been fulfilled.

« Hence, there has been growing interest among leng-term upland dwellers in Certificates of Ancestral
Comains, which cannot be revoked by the govemment. The recagoition of Ancestral Domains is recent
(1997), and their delineation by government staff has reportedly been slow.

* This latter role is linked to Decree 01/CF and Decision 202/TTG, as illustrated by Table 2, Section 4.2, -
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Farest Villages - Thaifand

[nitiated in the mid-1970s, the process of creating farest villages was expanded considerably in the mid-

19805, in response to the significant rate of deforestation {throogh heavy logging and sxpansion of

agriculture in forest areas). The objective has been ta regroup people already farming b the forest into

villages, in order to stabilise agriculture, encourage reforestation and ease the provislon of services. The

programme has faced the usual problems of resettlement schemes {e.g. social disaggregation, conflicting

claims over land, lack of incentives to resettle} and of forest departments having to cope with their new roles

in local collective forest management. Attempts to overcome these difficulties have incfuded:

« creation of more decentralised structures;

« training af staff on how to work with villagers; and

» dentification of effective village-leve| institulions 1o work with

» formation of inter-agency working groups, bringing together academics, social scientists, NGOs and
foresters.

Village Forestry - Republic of Korea

The reforeslation programeme was initiated in the 19705, through Village Forestry Associations (WYFAS) in all

villages, composed of all heads of households, and grouped into forestry associations at county level and a

national federation. These bodies were not gevernmental, and it was thought that they would therefore be

more effective in mobilising villagers, The Programme also built upon a tradition of forestry co-operatives,

under the broader framework of Saemeul Undang, or New Community Movement, aimed at the promotion

of colleclive self-help actions. This was in response to land reform that turmed tenants into lendowners and

the weakening of indigenous social structures. VFA activities beneflted from subsidised credifs but members

had fo contribute their labour, with benefits being dislribuled proporlicnally. A notable feature of the

programime was its helistic nature: the technology package combined reforestation and an array of

commercial activities (8. g. village-managed nurseries, employment in govamment watershed protection

activities, promotion of marketing of NTFPs). Factors contributing to the success of the prngramme include:

« an incremental approach, based on village potenlials at each stage; :

= a blend of fop-down and bottom-up ptanning;

« financial and other assistance geared to self-help to avoid village dependence on gutside suppurt

« formal empowermment of YFAs via clear and strong regulations regarding the policing of actwltles .and
regulating the use of resources; and

+ the marketing and negotiating strength, and easier access to services provided to VFAs b‘y thew gmuplng
at county and pational level,

A feature common to the three cases described above is the involvement of intermediary bodies between
government and communities, hence facilitating the implementation of programmes.

Source: Amold, 1598

In Vietnam, experiences of community forestry are just emerging. Every village has a
farmers’ association. An assessmant of their instiiutional capacities would however be
needed befare relying on them as basis for group/ community management of forest
resources. Some experiences of forest management by groups of farmers have recently
started, however mainly in the context of donor-supported initiatives. They concern mainly
assisted natural regeneration {e.g. within the MARD/ SFDP initiative) or tree planting
activities (e.g. the MARD/ KIW afforestation project). Sikor and Apei (1998), In reviewing
the possibilities for community forestry, note that there is a lack of documented evidence
of community forestry in Vietnam, which does not allow judgement of community forestry
to be made compared to othar management strategies.

= What is current experience of community forestry in Vietnam? A review of the existing

documentation on experience concerning community forestry in Vietnam would be
complementad with summarised experience from elsewhers in the region.
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5.3 Improving relationships between “demand” and “supply” sides of upland
devalopment - towards better collaboration in natural resource management

Arguments aver factors affecting sustainable management of natural resources usually
deal with stakeholders’ "means®, i.e. thair resources, rights, responsibilities and benefits.
However, progress often hinges on the type of relationships that exist between these
stakeholders. More often than not, relationships between the State and its constituancies
in poor rural areas are, at best, uneasy and oppeoriunistic. On the face of it, some
acdvacate a substantial reduction of State intervention in the management of local
resourcas, calling for a more important role for private bodies and village organisations.
However, it is becoming increasingly accepted that some intervention by public sector
bodies is necessary if support is to reach the pocrer sectors of rural socicties.
Nevertheless, the need for the State to shift from a managing towards a regulatory and
facilitative role in natural resource management implies significant changes in the ways
government agencies have been used to operate. These changes are often hindered by:

» Resistance to relinquish prerogatives, hence power on the part of government officers,
and lack of incentives to do so:

» Lack of capacities to take up their new rote, as this means attitudinal changes which
can seldom be learnt from textbooks or implemented thraugh written instructions:

« Eack of funds to play such a rcle, as being more client-oriented. However, evidence
fram other couniries suggest inat demand-ied and pariicipatory activiiies ofien does .
not necessarily mean reduction of costs for government agencies, but rather amore -~ . !
cost-effective use of existing funds (Camey and Farrington, 1998}

Progress therefore requires tess government-led targets, aliowing time and resources for I
the extensionist to be more responsive to needs and objectives from the demand side;
and the acceptance to embark in a participatory learming process,

Areas that deserve further work concarn mutual [sarning through joint experimentation,
better communication and improved information flows, i.e.:

— How can efficient, two-way information flows on values and constraints be encouraged?
= How can joint experimentation assist in mutual fearning of each side’s technical skilfs?
— How ¢an dialogue be fostered through the development of constructive fora? Such fora

would aim to achieve consensus on stakehoiders’ roles, as defined by their respective
‘4Rs’.
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6 Concluding remarks - Potential Tor sustainable upland livelihoods?

Vietnam's forest sector is currently undergeing a transition to ‘people’s forestry’, with the
multiple abjectives of re-graening the hills, alleviating poverty and developing the upland
aconomy. This transition involves the transference of management authority for forest
lands o local people, through land use planning and land allocation. Forest land without
tree cover is allocated to people using land use certificates, whilst forest land with tree
cover s contracted to people for protection via State Forest Enterprises.

56 far, the outcome of peopie’s forestry has been disappointing. Less than 5 per cent of
the total forest land has been allocated to households, and less than 2 per cent of the
househoids in the upiands have received forest land. Of the [and alfocated, only 20 to 30
per cert s developed by the farmer according to agreed land use plans.

Hence not only has ‘peopte’s forestry’ failed to achieve its objectives, but land use
following aliocation is nof found to be sustainable. Despite some encouraging
achieverments such as better protection of selected forest areas, benefits to the
environment are slow to resuli, whilst poverty and faod insecurity remain. Allocation of
forest land is time-consuming, expensive and complex. Despite frequent adaptation of
land use legislation it is not clear whether the Government of Vietnam has the capacity to
implement its policies or the resources to sustain the process financially and in a cost-
effactive manner,

However, there appears to be great potential for the process to become a useful means of
fostering improved land use and, as an economy in transition, the Govermnment.js clearly
willing to learn from experiences to date elsewhere, Vietnam is introducing a market
economy but, concerning upland natural resources, it is progressing cautiously out of foar
that further liberalisation will encourage increased and unsustainable exploitation - and
thus loss of natural resources and further social inequity.

There is an expressed damand for research and recommendations on how palicies
concerning upland resources and livelihoods, and the implementation of those policies,
can be improved.

An increasing number of policy specialists tend to agree that good pnlicy*ﬁ*iaking should
follow a step-wise process, including :

= stakehaolders’ information of what is at stake,
« stakeholders’ involvement in “setting the agenda”, policy analysis and development;

« the above-mentioned steps allow for the gradual building of a broad “poficy community”
aimed at informing the State regarding the policy formulation stage, ie. the preparation
of a policy statement agreed by all parties.

In Vietnam, toc much emphasis seems to have been placed an the policy formulation
stage, i.e. mesting targets through “command and controi® policies on the mere basis on
reports and statistics. This has resulted in policies that, though very laudable, face
significant difficulties in implementation, thus failing to bridge the gap between reality and
palicies,

45



Throughout this paper we have suggested ways o develop a policy formation process
that would lead to mare sffective policles. We have used examples from neighbouring
countries in the region to ilustrate this and inform decision-makers in Vietnam about the
current status of the debate concerning practices, institutions and policy-making in
relation to upland development and forest management, particularly in Asia. These ideas
are also reflected in a recent review of Ford Foundation-supported community forestry
pragrammes in Asia®, pointing out lessons and key challenges ahead concerning
collaborative forest management in upland areas. These are sUummarised in Box 18.

Box 18: The path towards sustainable management of the uplands - Recent lessons
and key challenges, based on community forestry programmes in Asia

A recent review carnled out in Asta by the Ford Foundation {19%8) provides lessons and challenges in
moving towards more sustainable ypland and forest management in Asia. Majoer lessons include:

« Local people can be an asset fo conservation
The review found that, when given the opporiunity and the right incentives, local peopie, even when
extremely poar, are often willing fo invest in conservation of forests and restoration of degraded land.

« Conwnuniy organisations are essanffal
They increase the communities' bargaining power in negotiating the use and management of natural
resources, but they ara also effective in &nforcing local agreements,

*  Poiicy is important

Changes in palicies - in favour of both forests and people - have prmru:led the. background for instiutional
change. They have also improved the relatinnships between villagers and government personnel, the latter
hecoming perceived, not anly as representatives of State authaority, but more as people villagers could learn
froum.

« Sovernmen! agencies can change

Govemnment agencies, wsually perceived as entrenched, have shown capacity to change. The change
process has besn slow, however, generally taking 5 to 10 years to have a significant impact. It requires
continuous open-mindedness and the acceptance to embark on a pardicipatory learning process on the part
of agency leaders and field staff.

« Callaboration provides needed skills and perspectives

Programmes were develaped through close collaboration betwesn government agencias, NGOs and
academic researchers: NGOs wers often critical in voicing people's needs and providing an upderstanding
of how to deal with local cammunities. Academics were important in providing information on the effects of
village-lavel interventions, Govermment leaders were essential in changing govermment palicies and
procedures. A "learning-process” was also essential to allow for cantinuous adaptation of programmes
according to new oppartunities.

»  DOnors can encourans constrictive coltaboration
Essential to this is however donor willingness 1o accompany the change process over 10 to 15 years, thus
allowing policies, institulional capacities, allitudes and norms to evolve based on experience.

Motwithstanding remarkable success in reducing forest degradation, community forestry programmes in
Asia have alzo brought about key chailenges, i.e.:

v Ascertsining actual village benefits

Actual benefits for villagers from these pragrammes is not very clear, especially when compared to the
costs - both in time and energy - they have incurred. There is a need for realistic estimates, as basis for
distribution of benefits between communities and governments.

s Cromoting the equira_-'.ﬂe gistribudion of benefits

*® Countries coversd by the review included: The Philippines, Thailand, Indenesia, China, Bangladesh and
India.
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Community forestry programmes have allowed communities to access resources and benefit from them.
However, naw problems of inequities, both within and belween villages have often arisen. More work is
needed on ways to mitigate these inequitiss.

v Recognising issues of power

Megotiations about land use apd forest management are fundamentally about balancing reles and power
structures. As communities have gained more bargaining power, this has been fraught with difficulties, i.e.
facing resistance by government agencies, and increasing interests by private entreprensurs.

+ Resolving campetition and confiict
Follawing an the recognition of issues related to power is the need ta develop mechanisms to resolve
conflicts of interest in ways that achieve, praductivity, equity and environmental heallh.

e Responding fo new rolas for local govermment

Increasing authority and responsibilities of jocal goverament brings both opportunities , in that it allows more
quick and adapted responses, but alse problems if local governments are too attached 1o focal power
structures and lack accountability. Developing not merely technical, bat also institutional capacities within
local government units is therefare a key task.

« Maintaining quality while expanding

Preliminary successes have often prompted tog-rapid expansian, at the expense of guality. Developing
institutional mechanisms that reward staff far quality rather than quantity 8.g. through village organisations
or federations, seems therefore agzantial.

» Finding funds
Donor funds have helped initiate and expand these programmes. However, in the long un, other sources of
funds will be needed, These should be divarse, from the already tries local charges to downstream users for
forest protection to the ones stemming for instance from recent international agreements such astha one on
Climate Change.

»  Combining conservation and fivefitoods

As opportunities for income generation rise, there is a risk that this will increase the interest for
unsustainable use of the resources. it will therefore Imporlant to maintain the idea of stewardship of natural
resources by local cammunities, and find income opportunities that do not rely exclusively on forest
resources.

Source: Ford Foundation, 19493

Despite its very laudable abjectives, the 5 million hectares Afforestation National
Programme is likely to face serious implementation difficulties, linked to many of the
issues discussed in this paper, [.e.

» It assumes that the land required for plantations will be found among the so-called
unused lands and ‘bare’ hills. But since these lands are actually used by local
populations involved in shifting cultivation and upland agriculture, the implementation
of the programme will result in considerable pressure on these traditional land use
systems;

« A significant part of its funding is supposed to come from Programmes 327556, which
ara already experiencing difficulties in funding the current allocation programmes, and
in pariicular the land tenure certificates and compensation for protection to farmers.
The incentives for lending organisations to contribute to the programme remain vague,

» Given the current cancentration of land allocation in "easy access areas” and weak

performance for land allocation to translate into land development, the massive
participation of upland farmers in the programme remains to be seen.
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7 Towards a research agenda

The process of policy-making and implementation takes tima. Meanwhile, Vietham faces
pressing challenges, for which immediate answers are needed. As an economy in
fransition, it cannot rely much on the past to find sclutions, and still lacks experience on
lesser known avenues that are already being explored by other countries in south east
Asia. Therefore, in addition to learning from these experiences and from new ones to be
developed in-country, Vietnamese decision-makers also need suggestions and guidance
concerning policies to cope with immediate issuas, while not jeopardising future
prospects.

This paper has attempted to provide an overview of the current situation in the uplands of
Vietnam. It is intended that IIED and its pariners in Vietnam will collaborate to address
some of the research gquestions raised in this paper, in the near future. For such
collaboration to be useful {o policy-makers, we envisage three types of outputs:

« Short notes on specific tepics, 1o be delivered upon request, that would allow policy
makers to formulate “interim” guidelines whilst waiting for the outcome of effective
policy-making;

» Collaborative research and experimentation programmes, alrned at providing medium
and long-term products;

= Exposure of fulure decision-makers {e.g. young graduales) (o experiments or debales
occurring elsewhera on topics relevant to upland development (e.g. through seminars)

Topics for research are summarised in Table 5, based on sections 4 and 5. We have not
carried out any prioritisation of the topics mentioned in Table 5. We believe that this
should be done through a consuitative process during the next phase of work in Vietnam,
in order to increase local ownership of the research agenda. The process would involve
concerned representatives of the Vietnamese government and research sector as well as
from the donor community in Vietnam.

The research agenda described above is broad and diverse, and concerns an array of
disciplines. As is usual for [IED, much of the research would be carried out collaboratively
with Vietnamese pariners. For any topics where IIED does not possess the relevant skills,
collaboration would be sought with other institutions outside Vietnam.

However, in addition o its competence in some of the proposed research areas and in
managing collaborative research, lIED's comparative advantage perhaps lies in its
experience in digesting information from different disciplines, linking such information in a
coherent fashion, and trans[atmg it intc recommendations that are useful at the policy
lavel.
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Annex 1; Schedule of meetings

Friday 29 May

Scandiaconsuit
International: Mountain
Rural Development
Programme

» Jorkar Thunbarg, teans |sader

Saturday 30
Way

Forest Science |nstitute of
Vietnam, MARD

» Prof. Dr. Ha Chu Chu, Director

s Prof. Dr. Do Dinh Sam

» VU Long, Vice Birector and Forest Faolicy Expert

« Prof. Dr. Bui Minh Vu, Senior Forestry Economic Researchar,
Head of Forest Economic Research Division

« Dr. Tran Quanh Viet, Head of Silviculture Research Divislon,
FSlV

= Prof, Dr, Hoang Xuan Ty, Director, Research Centre for Forest
Ecology and Environment, FSIY

« Prof. Thai Fhien, National Institute for Sails and Fertilizers

# Vo Nguyen Huan, forest aconomist

» Or Do Doan Trigu, forest economist

Monday 1 Land investigation and « Dr Vo Tu Can, Managing Vice Director, Centre of Land
Jung Planning Institute, GOLA Resnurces and Environmeant '
» Prof. Dr. Ngo Duc Phuc, Head of Section, Research Science
and Cooperation
= Or Nguyen Duc Tlen
Tuesday 2 World Faod Programme = Malcolmn Duthie, Adviser
June

« Jyoti Rajkundiia, Projact Officer
= Mr Nguyen '

Department for
Resettlement and
Crevelopment of New
Economic Zaones

» Or Ma Chung Tho, Depuly Director
« Trinh Ba Bao, Head of Division

Wednesday 3
June

Forest Protection
Departrment, MARD

» Doan Diem, Deputy Director

international Cooperation
Department, MARD

« Or Vu van Me, Senior Expert
* Ngo Sy Hoai

Thursday 4
June

Mational Instiiule for
Agricultural Planning and
Frojection

« Prof. Dr. Bui Quang Toan, Deputy Director (and Director of the
Centre of Agriculture Extansion Voluntesr)

Swedesurvey

» Ciista Palmkvist, Land Mapagement Advisor

Social Forestry Develop-
ment Projact, MARD-GTZ

» Paul van der Poel, Team Leaderf Froject Manager

Farest Sector Praject,
MARD-ADB

» Giinther Meyer, Team Leader

Friday 5 June

MEDF

= Jerker Thunberg

Saturday 6 Cepartment of Agricultural « Eng. To Dinh Mai, Senior Expert and Coordinator, Support to

June and Rural Development Forestry Policy Formulation and Legislation Project (FAQ)
Policy, MARD « Cao Duc Phat, Director

Tuesday 8 ESpcial Forestry Support « Bardolf Paul, Chief Technical Advisor

Jung Programme, Helvetas « Karin Ann-Mari Ralsgard, Research/ Extension Advisor

tfountaincus Ethnic
Fro.Development

« Prof. Wu Biet Linh, Director
» Nguyen Ngoc Nhi, Director, Centre for Community Forestry

Carporation Extension and Development
Ford Foundation « Osrar Satemink
UNDOP « Oystain Botillen, Programme Officer
« Susanne Schmidt
« Hans Warfvinge {Crgut Consulting)
« Ngo Sy Hoai
Weds 10 June | CRES s Temy Rambo
Thurs 11 June | WRI-REPSI s Blake Ratner
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Annex 2: Some current donor-assisted research initiatives in upland Vietnam

« The Resources Policy Support inifiative (REPS1} of the World Resources Institute aims

to improve the management of natural resources in the uplands of main south east Asia
{Vietnam, Lao PDR, Cambaodia, Thailand, Myanmar and Yunnan province of China). It
aims to do so through policy analysis and strengthening the capacity of research
institutions. REPSI's activities in Vietnam are focused on field research and analysis in
the Ca river basin, seed grant research by independent researchers to identify
opportunities for policy analysis, and analysis and consultation to defineg strategic focus
and partnerships for the future. The REPSI programme spans five years and is soon to
move into a new phase {o implement the above activities.

The Vietnam Sweden Mountain Rural Development Programme {MRDP), supported by
SIDA, supports fleld projects while at the same time strengthening the capacity of the
Ministry of Agriculture and Rural Bevelopment in Hanei. The five project provinces are
Ha Giang, Lac Cai, Yen Bai, Tuyen Quang and Phu Tho, all of which are located in the
upiand and mountainous area of northern Vietnam. MRDP support is threefold:
institutional development to improve a demand-driven support siructure from central to
village level in the five provinces; the development and testing of methods and systems
to canveri the barren uplands in the five provinces to productive and sustainable land
uge; and the creation of policies, recommendations and guidelines for the sustainabie
upland and mountain rural development, based on learning from the institutional and
method development in the five programme provinces. MRDP runs from 1986-2000.

GTZ assists three projects in the field of forestry in Vietnam:

- The regional project of the Mekong River Commitfee supports initiatives of watershed
management in Daklak province, especially in the fisld of joint forest managemeant.

- The Social Foreslry Development Project {SFDP} supports watershed management in
the provinces of Son La and Lai Chau. Sustainable land use activities understaken
together with ethnic minorities of the region include decentralised planning, land use
planning and land alocation and natural regeneration of forasts.

- The Reform of the Forestry Adminisirafion Systern (REFAS) project assists MARD in
the public administration reform process and the modernisation of the forestry sector
from central to grassroots level.

The Asian Development Bank has a2 major forestry programme in northern Vietnam.

The Centre for Natural Resources and Environmental Studies (CRES), with suppart
from the East-West Centre and the Centre for south east Asia studies at the University
of California, has produced comprehensive assessments of highland development in
Vietnam. CRES plans to undertake further research en development trends in
Vietnam’s northem mountain region, to support implementation of the MRDP. The
proposed research will include baseline studies of representative communities facing
different development conditions; development of a methodology for monitoring long-
term changes in the sample communities; and building of capacity in CRES and MRDP
to conduct applied development research in the uplands.

The World Food Programime represents the largest danor to Vietnam in the
environmental sector, Projects include support (food aid) to smaltholders during
periadic food shortages, microplanning and training.
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The Canadian Cooperative Association supports a project on community strengthening
through cooperatives, implemented by the Cenire of Agricultural Extension Volunteers.
The project has supparted the development of at least six ‘new style’ cooperatives in
different regions of Vietnam, through training, development of demonstration plots,
materials and credit provision.

The Ford Foundation’s Vietnam programme includes a focus on poverty alleviation
through equitable and sustainable development of upland areas. Foundation grants to
the Forest Science Institute and CRES support research to improve the agricultural
productivity and sustainability of highland production systems by building en
ndigenous knowledge and customs, as well as training to cadres on natural resources
management and environmental studies.

Vietnam is one of four countries participating in UNDP's Global Programme on Forests
(GPF), which was launched in late 1997 with the overal! aim of supporting sustainable
forest management. A national GPF unit will be established in Vietnam; precisa
activities of the unit are still being definad.

The Social Forestry Support Programme (SFSP) of the Swiss Agency for Development
and Cooperation in cooperation with MARD is supporting training in social farestry at
five tertiary level colleges through human resources development, complementad by
generation of knowledge and information exchange. The SFSP runs from 1987 to 2001.

The Vietnam Sweden Cooperation Programme on Land Administration Reform
{CPLAR) includes study of the following elements: land legistation for ethnic minorities;
cadastral mapping and the issuance of land tenure cerificates; land uses plannlng and
mapping; land evaluation; and a land infarmation system

Through the project on Capacity-building and cooperation in social anthropology
between Sweden and Vietnam, the Department of Social Anthropology at Gothenburg
University is working with Vietnamese anthropologisis to further socio-cultural and
socio-economic studies in the context of the multi-ethnic situation in Vietnam's
highlands, and to support regional exchange of knowledge in the figld of social science.

Some other NGOs also deal with upland development and forestry issues, e.g.

-  CARE project on community forestry:

- OXFAM and Action Ald on equity issues regarding land allocation and upland
development programmes:

- lUCN en the national envirenmental action plan:

- Some Vietnamese organisations, such as the Rural Development Service Centar
(RSDC} and the Association of Vietnamese Gardeners (VACVINA).
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Annex 3: Intraducing the “4Rs” framework to define stakeholders’ roles in
collaborative forest management,

1. introducticn

QOver the past decade or so, there has been an growing consensus that state forest
authorities have not fulfilled their function o meet both conservation and societal needs,
providing the goods and services that people want in a sustainable manner. Hence the
need to renagotiate the roles of the primary stakenoliders® - i.e, the State, the private
sector and the local communities - in order to better mest these needs.

In order to operationalise the rather vague concept of stakeholders’ roles and attempt to
assess local rasilience, IIED has been testing a framewark called the ‘4Rs’, which stands
for stakeholders’ Rights, Responsibiifies, Revenues/Returns and Relationships, as
illustrated in Diagram 1

Diagram 1: The “4Rs’ framework to define stakeholders’ roles in forest
management :

ﬁﬂ,Responsihilities e

-~

’fj- T T HH%H‘E._
Righis “Stakehoiders™ Revenues
\ ’___f.-""

-

T Relationships

This framework has baen tested in six different countries of Africa™, in the context of a
project on ‘Capacity Development for Sustainable Forestry in Africa’

2. The use of the "4Rs’ framework
i) Use of the '4Rs’ to analyse situations and diagnase problems.
All the national working groups have used the ‘4Rs’ framework to analyse situations and

diagnose problems. For instance, Tables 3 and 4 illustrate such uses in the case of
Zambia.

o Primary stakeholders are the ones that have a direct stake in the use of forest resources. In that

line, NGOCs are considered secondary stakeholders. This does not belittle their essential role in
facilitating processes aimed at a better management of the forest.

Miger, Senegal, Cameroon, Uganda, Zambia and Mozambique (later replaced by Ivory Coast)
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Table 1: A summary of the Rights, Responsibilities and Revenues in
L ukolongo, Zambia

ik Righis:s CooniRavenues:s S
Custudians 1o land Forast hawes mg income frorn fl::-reﬁt
culiivation of the land | and agricultural
products
Some land Land sultivation As aboye
management
None Waoad harvesting Income from forest
praducts
None Charcoal marketing | Income from trade
MNone - Wiood harvesting Inceme from forest
progucts
None - Fishing Income from fishing |
Forest management, | Collection of revenue | Revenue from forest
forest law from forest taxes taxes
enfarcemant
Facilitator of To facilitate indirectly, creation of
e develgpment development employment

{(Source: Makano et al, 1997)

Based on Table 1, a strength and weakness analysis would show notably a clear
imbzalance betwsen the private operators’ responsibilities and their rights and benefits.

Tabie 2: Stakeholders’ Relationships in Lukolongo, Zambia

Good

Sand Fair

Saod =ond Good

Fairly Poor Paoy Fair

good

Good Good Fair Good Good

{Adapted frnm Makano et al, 1597)

Table 2 highlights the usuzlly poor state of the reiatmnshlps between the State and the
ather stakehoiders.

{1 Use of the '4Rs’ fo assessicompare policies

Table 3, taken from the work carried out in Zambiz, shows one possible use of the "4Rs’
framework to compare different policy statements and assess their coherence.
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Table 3: Policy statements and Lagislatlve Provisions in relation to
the “4Rs”
Righis
i 2] L £ i :}%’étih g : Eﬁﬁmﬁ L
Govemment Government Govemnment Poor
and local people '
Government Govarnment Sovermnment Good
and local people and local people
Govemment Govemment Govemment ?
and local people and local people
Soverament Govemment Govermnment ?
and local pecple
GSovernment Government Government Poor
and local people
Governmant Government Governmaernt Poar
and chiefs and chiefs and local people
;] Governmeni Government Govamment 7
and Hﬂu&rng ‘#eki| and Landlords | and Landlords | and local people

(Source: Makana et al, 1987)

A strength and weakness analysis of palicies on the basis of Table & would clearly show
that:

+ there is a lack of harmnmsatmn of the different regulations-in terms of rights and |
respansibilities;

« inthe case of revenues, there is harmony betweaen the different policies. However, in
this case, the policy statements do not correspend to reality, as almost no revenues
refurn to the local level from the Central Treasury,;

« the quality of relationships are seldom mentioned in policy statements, More generally
speaking, they are also more difficult to assess than the other ‘Rs’.

(i}  The use of the ‘IRs’ framework in the negoliation process

So far this framework has not been tested in the negotiation process itself. It is likely that
it should be adapted accordingly, i.e.

» The negotiation on stakeholders’ respective ‘4Rs’ cannot start directly, given the
typically poor quality of relationships between government agencies and other local
stakeholders. Therefore, it is advisable to first ‘level the ground by
*  using this framework around very specific issues rather the general topic of forest

resources. Piecemeai negotiation could then lead to a gradual improvement of

relationships;

start by assessing the needs with a conventional participatory approach, in order to
differentiate neads from desired 4Rs’.

&0




» The issues related to the ‘“4Rs’ are often very sensitive, and difficult to diseuss in public
by marginalised groups. This may lead to the prioritisation of small social
groupsfindividual interviews rather than assembly meetings, in order to elicit the
opinion of 1ess vocal groups.

» \When using the ‘4Rs' {0 negotiate, it is important to assess three types of situations,
e,

the ‘4Rs’ according to the policies;
the ‘4Rs" according to reafity,
*  the desired '4Rs’ for the future.

It is recommended to start with the desired future state, as a more likely point of

agreemant; and subsequently discuss how the reality should change to reach that
stage

» Given that negotiations on the '4Rs' indirectly imply potential changes in local power
structures, they are likely to raise higher expectations than PRA. It is therefore
recommended to use this framework in negotiation anly if it can be followed by sffactive
change in the '4Rs’, even on a pilot basis.

{iv]  The use of the '4Rs’ bevond forestry issues

The first feedback from the evaluation workshop in the focal countries shows that there is
an agreement that this framework could and should be tried in all aspects related to the
management of natural resources.

{v) The '4Rs’ framework in profects

One of the outputs of the Niger working group has been a methadology to evaiuate CFM

projects as regards their performance on the '4Rs’. This has led to two types of
comparison;

+ Between preject objectives and results, in relation to the ‘“4Rs', Ieadlng to ona matrix
per project, framed as follows:

‘Responeibiies]
R EtfST R evane
:Relgtionships:

2

» A Sirengths, Weaknesses, Opportunities and Threats analysis (SWOT) of the '4Rs’ for
each project, leading to the following type of matrix:

yeAknessen i HOpportupities: B ThpeatsRiske

Retums/Revenues:
- Relat oinships:tiin
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(vi)  The 4Rs’ as a compiement to stakeholder analysis

Stakehclder analysis (SA) is defined by Grimble et al {1995) as ‘an approach for
understanding a system by identifying the key actors or stakehotders in the system, and
assessing their respective interests in that system’. This definition shows that SA, likewise
the ‘4Rs’, complements participatory approaches in dealing with some of the structural
factors likely to give rise to conflicts of interest.

However, the ‘4Rs’ framawark, in turn, complements SA in this respect, i.e..

« It does not limit the analysis to stakeholders’ interests, but also encompasses their
relative power, by proxy assessment, as discussed below;

« Whilst SA assesses stakeholders’ relationships vis-a-vis the resource, the ‘4Rs’ adds
stakeholders' mutual relationships to the picture, and this factor is key in CFM

» SAis often carried out by outsiders, usually project teams. Whilst this has so far been
also the case for the assessment of the *4Rs’, this framework allows for the involvement
of key stakeholders when it is used in the negotiation of roles itself.

On the other hand, SA can complement the ‘4Rs' framework in identifying stakeholders™.
{(vii)  Assessing stakeholders' refafionships and power

Despite their importance in ‘making things work’, assessment of relationships was found
ta be particularly difficult by most national working groups within AFRICAP. The best

attempt has been made in Cameroon, where the local working group has used three
criteria to qualify relationships (Foteu ef ai, 1998):

* formalfinformal;
* weak/strong, based on the frequency of contacts,
* goodffair/poor, based on convergence of stakeholders’ opinions.

However, these criteria do not provide enough information on the performance of the
linkages between stakeholders.

More generally speaking, the assessment of stakeholders’ relationshipsis a topic where
information on methodologies is scant. Qutside forestry, one interesting attempt was
carried out by FAQ in the Philippines, in evaluating the performance of the linkages
batween farmers, researchers, traders and agricultural technicians (FAQ, 1995). The
criteria daveloped in that experiment include:

awarenass of other actors' service;

ralevance of other actors' service;

timeliness of other actors’ service,

accessibility to other actors’ service,

communication medium through which link is mediated,
linkage control. '

* & % * » #

* Indications on how ta [dentify stakeholders, thelr Interests, their potentlal infleence and importance in prejects andfor
forest enterprises can be found in QDA (1895) and SGEAIED {fortheaming). '
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This experiment was focused on transfer of technologies, hence the service between
actors. Service is actually only one among several factors suggested by GTZ (1896) to
categorise relationships. These factors include:

service,

fegaliconiractust,

market (determined by demand and supply of goods and services),
information exchange,

inferpsrsonal:

power,

* & * ¥ * ¥

These types of relationships are not mutually exclusive.

Special attention should be paid to the nature of the power-typs relationship. Power
assessment has always been a difficult task, and it has usually been carried out through the
assessment of the outcome of negotiations between stakeholders. As an ex-posf assassment,
this is nat very helpful in the preparation of negotiations. To overcome this pitfall, GTZ {1958)
- suggests that three key questions must be answered:

» Onwhat basis is power built?
» How does power affect the relationship?
» When and how do power relations change?

The first question relates often to some type of dependency. The economic {(&.g. financial
dependency), social (e.qg. hierarchical dependency, expertise) and amotional {e.q. personal -
dependency due to nepatism, cronyism, etc.} dimensions of the relationship are good
indicators fo the source of power.

With respect to the second question, power can affect the relationship in three ways, 1.e.
physically, materially or in terms of social status. In many instances, the mere potential to exert
power suffices to make power refationships work.

The third guestion helps understand how to best induce changes in an attempt to assess and
rectify the imbatance in stakeholders’ ‘4R, it might therefore be argued that the balance of
stakeholders' '4Rs' can constitute 2 proxy measurement of stakeholders’ power in forestry.
They can usefully complement dependency and other factors, such as education, wealth,
locally recognised autharity and “whose knowledge counts” - as used by Colfer {1895) to
determine stakeholders' powear deficit.

3. Conclusion

The use of the ‘4Rs’ framework has proven to be a useful and cost effective fool in
analysing situations and diagnosing problems in relation to collaborative management of
natural rescurcas, by highlighting imbalances in stakeholders’ roles, which are often the
cause of conflicts and unsustainable use. It can alos hence providing indications on local
resilience to respond to pressures. It might help to gradually move participation beyond
the community level, towards negotiation between stakeholders. However, the framework
needs to be further tested and improved. it also needs testing when it comes to the rale
negotiation process itself.
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Sustainable livelihoods in upland Vietnam:

land allecation and beyond

The perceived natural wealth of Vistnanm' s uplands contrasts with the
poverty of many of it inhabitants: about ona third of the populaion
irthabits upland aress, and the majarity of thase are poor and suifer
foad insecurdty. Al the same time, forest rosources have bacome
impoverished over the Jast fifly years, although there are signs that the
gscalatlon in forest less it the 10803 has slowed considerably during
the 19905,

Of vanous attempts by the Government of Vietnam to reduce forest loss
and enhance livalihoods, allecation and contracting of Iand o
houssholds represents the most ambiticus and radical. So-called
"people’s forestry” began in 1934, with the transfer of managament
authcrity for forast land - whether with forgst cover ar not - from the state
ta the household unil The system of allocatian (of forest land without
forest covery and contracting {of forest land with protected forest cover)
has been gradually adapted over the years, following experience of
implementation. However, a number of problems remain, and tha
procass of allocalion of forest land has not yet been completed or
achieved itz objsclives, This paper identifies a number of issues related

. o upland devalepmant and discusses possible areas for futher

research.

The Intemational Institute for Environment and Devalopment (IEDY is
an independent, non-profit arganisation which promotes sustainahble
patterns of world development through research, policy studies, '
consansus-building and public infarmation, 1n its 25 years, |IED has
accomplishad much in a largs number of countries. Foousing on the
connections befwean economic developrnent, the environment and
hernan needs, ||IED's principal aim is to impreve the management of
ratursl resources su that counties can improve living standards without
jecpardiaing their nalural resource basn, Work is undertaken with, or on
behalf of, governmenis and international agencies, the private sectar,
the academic community, foundations and non-govemmental
organizatiohs, community groups and the peoples they represent,

ED'z Farasztry and Land Use Programme addresses needs for
privductivity, sustainakility and equity in ferestry and land use. Its
research and capasity-strengihiening work focuses at the national level
In developing countries. It involes:

+ policy processes: supporting participaticn of muliple Interasks in

" palicy analysis, formulation and monitoring;

« sustalnabllity assessment of forest management and use;

- caﬁacitr development of governmertt bodies, MGDs and
communities for sustainable forest managernent;

s the development and moenitoring of incentives for sustainable forest
managemient. .
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