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EXECUTIVE SUMMARY

INSTITUTIONAL CHANGE IN PUBLIC SECTOR FORESTRY:
A Review of the Issues

Scope of the Review!

Today's climate of change - of decentralisation, globalisation, privatisation,
environmental advocacy, and many uncertainties - is placing great pressure on
public sector forestry institutions. Many policy initiatives are attempting to integrate
new objectives for forest managemant, or to set priorities amongst competing
objactives, Unfortunately, the recent phenomenen of “poligy inflation” is cembined
with a “capacity collapse”, as not enough investment is being made in increasing the
capacities of forest institutions to deat with burgecning demands. In many countries,
state roles are being cut back as many functions are privatised, and as resources
available are tnmmed back with structural adjustment exigencies. There is a clear
need to referm - and not merely to cut back - the State's role in an increasingly
coinplex institutional environmeant.

This Review builds on brief country case studies of institutional change in public
sector forestry, from India, Ghana, Sri Lanka, Balivia and Mali. It assesses tha roles,
methodclogies, and impacts of development assistance agencies, in particular DFID
and the World Bank, as such agencies have significant - but hitherto poorly
documentad - experience in supporting institutional change in forestry. Based on
thase studies and a review of the literature, the Review suggests key principles for
institutional change processes.

Key tactors!

Certain key factors appear to explain the "success” or “faiiure” of institutional

change activities. Very often - but not universally - these factors are experienced as
constraints:

« Weak mechanisms for participation in policy and planning. often there are few
legat or administrative means for stakeholders to "open up” the policy and
planning processes to wider inputs.

= legal constraints: even though new or evolving roles may be agreed intermally,
sometimes |egislation constrains their application in practice.

» High-fevel political concemns: forestry may not be high on the political agenda, or
it may be subject to political interference, or politicians may be faced with so
many conflicting demands on forestry that change is biocked.

» ack of wider governmental change: without broader change, the governmental
roomm to manceuvre to create changes in the FD may be minimal.




« Conceplual constraints in the organisation: prevailing attitudes, powers and skilis,
and the historical roles, mean that peopie don't always believe they need to
change. New demands are not always seen as important.

v Weak staff morale, and rigid incentives: these tend te reinforce the above.

« Other stakeholders not recognising and supporting change within forest
authorities/departments {FDs). sometimes the other stakeholders may not permit
FDs to change, as they cannot believe or recognise the changes in function.

s Funding restrictions: usually there are few funds dedicated to change; and,
" because FDs are still primarily expected to generzate revenue, they will carry on
with the approaches to which they are used.

However, thera are always exceptions to the above. Sometimes a “constraint” may
turn out to be an opportunity. For example, a lack of funding can lead to creativity
and experimentation. Thase characteristics explain why there are no blueprints for
institutional change. Indeed, generalisations which lead to attempts to install
blueprirts can be dangerous. Structures must emerge from the particular
circumstances of a nation, and be compatible with its norms of participation,
decision-making, empowerment and authority.

The rofes of development assistance:

Donor assistance can be highly significant, especially in smaller andfor donor-
dependent countries, but it can provoke a wide range of responses, from:

» catalysts for experimentation and local change processes, to
» conditionalities that force the pace (and direction) of change; to
« increasing local resistance to change.

Partly as & result of weak analysis and consultation with forest institutions, many
doners’ "capacity-building” projects still focus only on the “safer® areas of
technicalfresource capacity supplementation {e.g. training, buildings and
equipmant). Yet such projecis often end up finding that there are constraints to the
impact of such support. These constraints are more to do with institutional capacity
{i.e. abilities to use resources to serve “clients”).

Promising development assistance approaches appear to include:

« Development assistance at more than one fevel. supperting senior change
agents in the FD; as well as working with lower-level staff in the FD and other
actors in the sector {NGOs that can “push” the FD, and “clients” of the FD such
as private sector and community groups that create a “pull” on FD services).

« Strategies to “unfreeze” institutions: projects that help to get FO staff to
understand the need for change, and to feel the desire ta change. Only once
such "awarenessfvisioning/commitment’-type projects are under way is there a
good chance that comprehensive institutional change investments will be
worthwhile,




« Agreeing institutional capabifity indicators, monitoring and “donor exit strategies”
with stakeholders: Rather than blunt conditionalities, it is better to develop
transparent systems for agreeing where an institution stands with respect to
change, and how the doner fits in. Institutional capability dimensions inctude:

i accountability

i transparency

iii legitimacy and representativeness

iv resilience and longevity

¥ commitment of leadership

vi commitment of “rank and file”

vii enforceability of rules and effactiveness of incentives
viii relations with, and participation of, stakeholders

ix actess to, and disseminatian of, infarmatian

X ability to plan and operate long-term

Xi flexibility to use best approaches to meet mandate
Xii operating efficiency

xiii skills, staff numbers and resources

xiv knowledge of mandate, professicnalism and "connection” to the
appropriate places and people

XV adaptability, reflexivity, haaith of learning processes and
commitment to confinuous improvement
xvi “fit” with other institutions

Preliminary principles for forest sector institutional change:

We have said that there are no blueprints for institutional change. But there are
certainly some conmvmon chalienges. In addressing these, development assistance
could be an effective catalyst. We note the need to:

« bring together civil sociely, private sector, and gavernment agencias to

renegotiate roles; and to reconcile format organisations with {disenfranchised
infarmal institutions; .

» hufld on the relative strengihs of the above actors to improve the state's
effectiveness;

develop and apply analytical and management tools for IC; and

develop institutional capabifify - the ability of organisations toc mobilize resources
and to serve their "clients” or constifuencies,

Some preliminary principles for successful institutional change processes are
suggested:

1. Agree ground rules on {he change process, with the institidions that will be changing,
and with their staft’stakeholders - to ensure “ownership”

2. Identify what stage of change has afready been reached.

3. Identify key forest institutions, their stakehofders, and their past experiences and
expectalions of change

4. ldeniify broadler pressures for change, including exira-sectoral influences, and the
political and other fimits fo change




5 Identify which change methodologios have worked before In sirmilar contexts
&. Lise and develop mechanisms for participation throughout the change process
7. Assess institutional capacities fintlemally and from extemal perspectives)

8, Focus change objectives on key and timely forestry issues and goals, buiiding on
recent policy initiafives

9. Ensure iMfluential officials are commitied to the change cbjeclives
10. Employ institutional “isioning® approaches and other "unfreezing” activilies
11. Recognise that change takes time, and faces many uncerfainties

12. Use and leam from field projects and other activities that provide oppartunities to
cross institutional boundaries

13. Keep on top of legal constraints and ensure their step-by-step removal
14. Communicate change aims and progress reguiarly to all stakeholders

15. Employ a continuous improvement approach that incomorates monitotingAeaming
processes - but accep! that this wilf produce unplanned focal initialives

16. Ensure project management tools and staff do nof constrain change and are suifed
to the particular stage of the change process

A research, infarmation and action agenda:

This Review has revealed that institutional change (IC} in forestry is an area where
the theory available to those involved is weak, where empirical lessons have not
been fully drawn, and where the information base is poor. However, because
development assistance is continuing ta invest quite heavily in the area, further
debate, research and information-sharing would be valuable.

HED proposes a three-year research, information and pilot IC project. The halance
between activities might be:

« one-third research on IC - what we don't know, and how to examine it -
with a focus on nationat case studies and leaming from other sectors

s one-third information on IC - what we do know, and how to get it across -
with a focus on IC natworks, workshops, publications

» one-third IC capacity development - where the need is, and what
approachesfprinciples to try - with a focus on pilot activities

The aim would be to help all the major parties involved in 1C - not just donors and
forest organisaiions. The themes would include:

+ Keay aspacts of devolution in forestry, including communicating and ensuring local
groups' rights: and state plantation management




National forest authorities’ capacities fer institutional change
Institutional change processes that work

Donor roles

Lessons fram watar, agrculiura, public bealth, and other sectors:

The authors welcome any comments on this Review, and on the research,
information and action agenda.

HED, London, May 1998




Chapter 1 INTRODUCTION

Forastry should meet societal needs — it should provide the goods and services that
peopie want. Expectations of what these needs are, and what mechanisms should
be used to meet them, have changed radically over the past 15 years. Many ars
now advocating changes in the role and function of forest departments (FDs) and
other public forest authorities'. FDs are now withdrawing from the direct provision of
some goods and services and are re-defining how they provide others. Mew rofes
invariably necessitate new ways of operating and niew internal cuftures for FDs.

Within the development fiefd there is a great diversity of apinian on how to engage
with this process. The UK Govemment's Depariment for Intemational Development
(DFID), among many other development assistance {“dono®) organisations, has
giver significant suppart to the process of change within several FDs in recent
years. [t has also attempted to go beyond the FDs - to support wider change
amongst the governmental, private sector, and civil society actors in the forest
sector.

Howaver, amongst donors there is a lack of widely-accepted analytical frameworks
for analysing the full set of issies connected to the process of changing roles, ways
of operating, and institutional cultures. For example, Morgan {(1996) reports that
there are at least three different approaches advocated for use throughout the
Wornd Bank. YWet none is widely used. In facl, several World Bank regionat and
technical groups have developed their own guidelines. Within DFID, a Technical

Mote on institiitional appraisal has baen produced, hut its suggested approach is not
consistently applied.

Management tools for defining what should be done to implement change, and how
it should be done, are also still under development. They are not necessarily wall-
matched to different political and cultural contexts and specific change agendas.
This 1s not unigue to the development field. Although there has been a boom in
constitancy services supporting change management in the private sector, there is
little consensus on how such change can bhe successfully managed or even if the
‘management” of change is possible.

Attemts to grapple with change within organisations generally start with the
assumption that there are pressures for change, whether these be external or
interma! to the organisation. They alsc assume that there are change agents which
promote change and countervailing forces which inhibit change, However,
approaches differ significantly in two areas: in identifying the padicuiar aspects of
the organisation which should be addressed during the change process; and in
defining how to change those aspects.

This praper is an overview of the issues, Itis aimed primarily at donors engaging with
develaping country contexts. The paper draws on literature réview, consultation with
DFID and World Bank staff, and the experiences of the authors. Following this
introduction, it is structurad as follows:

' The Forest Department (FDj) is rarely the only government organisation within the forest

sector. Other organisations may include a farestry commission, a wildlife departrnent and
departmentsiparastatals with responsibility for harvesting, processing and madketing timber
and other products, In this paper, the term FD 15 used generally, to refer to the government's
lzad forest agency.




« Chapter 2 discusses the different ways of viewing institutional change processes
{2.1); the various types of forest institution {2.2); and the range of stakeholder
pressures, from local to global levels, which are urging or resisting institutional
change (2.3).

= Chapter 3 explores the broadening scope of forsstry and the resulting
challenges for institutionat change. Choices have to be made: ¢n the new kinds
of statefcivil societyfmarket partnerships that may be required; an the
responsibilities for public benefits from farests; on broadening the portfolio of
institutions to include non-forest land which also produces forest goods and
services; and on reconciling the multiple layers of rights to forests.

» Chapter 4 looks at experiences of institutional change in practice. Ten main
types of institutional change project are characterised, and tentatively correlated
with tha factors that are significant for success or failure.

s Chapter 5 discusses the main issues in the institutional change process,
informed by country case studies (summarised in Annex 2) and the project
typology. |t focuses on: change agents, resistors and other constraints to
institutional change; experiences of change managemeant and methodologies,
and the role of donors. It looks at the activities of two donor organisations in the
implementation of change - DFID and the Werld Bank - and seeks to identify
wheather there is any consensus on how donors should support institutional
change.

s Chapter 6 suggests preliminary principles, based on documented experience, on
how the process of change can be analysed, planned and implemented. These
constitute a hypothesis for later testing..

Chapter 7 lays out an agenda for further consultation and research.

Annex 1 presents a set of typologies that tegether could be used to descripe the
change pracess. i covers the whale process from describing the broad institutional
climate, to change pressures and resistors, to the current state of institutions, to
institutional responses to change, and changs management types and associated
methodologies.

Annex 2 summarises five country case studies that were camied out by HIED to
assess change processes (Ghana, S lanka, India, Bolivia and Mali). The first three
courtries had significant donor inputs, while Mali and Bolivia were primarily
influenced by indigenous political change. The case studies were based on reviews
of both published and grey literature and interviews with some of those involved in
implementing the process ™ They reveal very different approaches to change.

2 The case studies were camied out over a short period of time and did not invotve fietd
visits. Thus, they provide an incomplete description of what has happened. A further phase of
work is envisaged to help complete these stories (see Chapter 7).




Chapter 2 THE CHANGING ROLE OF FOREST INSTITUTIONS

2.1  Ways of viewing institutions and change

This paper draws on two disciplines which have not had a substantial history of
association in the fisld: forestry; and institutional change management. Firstly, we
offer a little of the theory of change management as it affects farest sector
institutions. We begin by defining terms which are not always used rigorously in the
development literature we have reviewed, or indeed in the forest sector (Box 1).

Box 1: Definitions

An organisation is a distinct body set up ta achieve a particular purpose, with its
own objectives and procedures and staff to implemeant them; it has a legai identity. in
the forest sector, organisations include:

g) central forest authority

b} descentralised forest authodity and its organs

¢} olher governmental arganisations involved in forestey

dy toca government

e) private sector forest bodies e g, industry associations

fy civil society organisations e.g. environmental NGOs, peaples' groups

An institution is more than an organisation - it is a set of struclured and persisting
patterns of behaviour and relationships that is quided and supported by broad
societal values, regulated by certain norms of conduct {rules), and put into practice
by arganisations {[Ha, 1998} it Includes both farmal rules and regulations established
by law. and informal rules which are the initiative of social, religious or other groups,
expressing the wishes and needs of their members {Gregersen et al, 1893). Itis
hence a bioader term that refers to both organlsations and the framework of policy,
law and customs within which they ocperale. A range of institutions can be identified:

ay regulalions - laws and rules '

by market inslitutions e.g. trading relativnships and norms

¢} civil saciety inslitulions &g, comooan pranedy regimes and otbar traditions

dy societal norms and “informal institutions™ e.g. tradilions, hahits, hierarchies

and peer qroup practices
e the “forest sector” i.¢. all of the above and their relationships

Cryganisational strengthening is defined a5 "a process which faciliates and assists
change in organisations, typically through reform and development of systems,
structures, staffing mixes and skills, strategic planning, and shared values, taking
account of the wider external environment (political, institutional, legal, economic
and social) in order to improve the effectiveness and efficiancy with which the
arganisation fulfills its mission" (Auslin 1994},

Institutional change {also referred to as institutional development) is similar to
organisatienal strengthening, but includes more fundamental issues, by queslioning
the appropriateness of the present institutional arrangements and component rights,
respansibilities and relationships. It may therefore invalve a wider range of

interventions and pollcy diatogue, within the context of the entire sector as a whole
rather than focusing on the individual organisaticna.

* This paper does nol deat in detail with change to policy statements and laws. However, by
covering olher aspects of institutional change it focuses on the processes which may catalyse
or require new poiicies and laws.




There are two complementary ways of viewing institutions and organisations — the
functional/rational view and the interpretive view.

A functionalist/rationalist view stressas the organisation as being independent of the
people within it. In other words, differences in perspectives amongst people within
the organisation, regarding the crganisation and the environment within which it
operates, are ignored. Assumptions are that aspects of the organisation can be
measured and analysad, and individuals can agree on objectives, problems and
solutions - which become the key issues on which institutional change is focused.
The bast metaphor for the organisation is 2 machine and - as with a machine - once
you understand how it cperates, you know what stimulus to use to get a desired
output.

An interprefive view acknowledges that organisations are socially constructed, by
their mambers’ interactions with the outside warld and with each other. The
members of the organisation create the reality of the organisation by their
interpretations of what is going on around them, via talk, gossip, experiencas,
sharing information, role-modsliing and training, as well as day-to-day wark - and
sometimes by their not being able to engage in these activities. The best metaphor
is that the organisation is like a social community and, as in any commurnity, getting
things done depends on mutual understanding and acknowledging peoples’
different agendas. Politics and culture are therefore the key issues; change is hard
to achieve, because it requires agreemeant hetween crganisational memhers with
different agendas and needs.

The important point is that both "lenses” are necessary for understanding and
guiding institutional change as a whole. A functionalist analysis of institutional roles,
functions, and efficiency is necessary for understanding the “fit" of the institution to
the job and for identifying the broad goals far change. An interpretive view of
institutional power structures and political and cultural dynamics is essential for
understanding what kind of change is possible and who might lead it.

2.2 Current institutional roles

Much development assistance in forestry has been fotused on the forest authority
andfor on regulations. However, there have often baean aspirations to address the
whole forest sector. Current roles of organisations and institutions are evalving
rapidly; hence the current doner attention on institutional change. These roles may
be categorised as follows:

a} financial roles 2.9, earning timber revenue

b} political roles e.g. controlling territory or cerfain groups of people

¢} developmental roles e.9. supporting rural development, or the
development and control of sectors (industry, agriculture or energy)

d) social roles £.9. local (community) development

&) environmental roles e.g. biodiversity or water conservation

f} client orientation e.g. big companias vs. communities

In many developing countries with significant farest assets, political/territerial,
financial and developmental roles have been uppermaost, and forest instifutions




have evolved accordingly. Roles from the past can remain fossilised and the
procedures that had been developed in order to exarcize these roles can bacome
ends in themselves, irregpective of current needs. Where there has been a2 golonial
past, anomalous roles to contral certain groups of peaple may persist in institutions
and, in fact, may be turned towards mesting the goals of the post-colonial alites
{Mhira of &/, 1998}, Pressures from both intemational and local acters are starting to
put new {or renewed) emphasis on how environmentai and social roles can be
developed and paid for.

2.3  Pressures and paradigm shifts affecting forest institutions

The profiferation of pubfic cottrof over [and, resources and national economies was
the norm in many countries in the 1970s. This was largely in response to the
perception that market limitations would best be counteracted by state direction of
the economy, and by public provision and production of services. In addition, there
was a {post-colonial) bigs toward large governments as major employers; and
political ideclogies favouring public ownership and control of productive resources.
This came to apply to the forest sector in most countries, especially as this sector
was often already characterised by extensive public ownership of farests,

By the 1980s, however, there was considerable experience of govermment failure in
the forest sector:

» overgxtended forest departments had few resources and little expertise to
manage or control forest land efficiently,

» deforestation was increasing, as a result of either government paolicy or of poor
control of forest fland:

+ public subsidies for logging operaticns were extensive, but did not result in public
benefits, and were ethically suspect in contexts where local people were denied -
access to forest land; '

» forest rent capiure from concessions/leases of public forest land were at very low
levels, often due to corruption, resulting in the transfer of public assets to a
favaoured few;

= there was little initiative and investment in forest management; and

= lasting contributions o local or national development were faw.

Beyond the forest sector, the general experience of government failure had at least
as much influence an forestry institutional change as government failures in forestry.
Inefficient enterprise management by governments, coupled with poor defivery of
services, increasing public sector debt, corruption and rent-seeking, and the lack of
accountability to the citizenry, led to a sfrong and continuing trend for privalisation,
dereguiation, and decemfralization. This new paradigm can he correlated with
certain broad-scale trends:

the ransition of former centrally-planmed econormies o market-pased economies,
an increase in democratic forms of government, netably in Latin America;
increased globalisation of the world's economy, with trade and capital
liberalisation and currency reform;

» econamic imperatives to increase tha efficiency of resource utilisation or to
libaralise pricing systems,

» the realisation that local communities need control of land and local resources if
their livelihoods are to improve; and




« a series of structural adjustment programmes promoted by international lending
institutions, which led many national governments to reduce public sector
expenditures and price distortions. -

This *market" frend has now affected the forest secfor aimost everywhere {indeed,
almost nowhere is the reverse - nationalisation - taking place). There have been
varying degrees of privatisation: from merely exposing state-owned foresiry bodies
to commercial pressures; to encouraging an enferprise culfure in these bodies; to
corperatising government forestry bodies, so as to form e.g. parastatals, which are
freer than governmant bodies to act in the ways they deem suitable; to complete
transter to the privale sector (Bass and Hearne, 1897). As a resuit;

« in some countries, much farest land ownership has been transferred (o private
individuals, corperations and some communities;

« the management of some state-owned forest enterpses has been transferred to
the private sector,

» the production of forest management services has been increasingly contracted
oul to non-governmental bodies; and

» civil society and private sector institutions are more influential in forest policy (this
may be both negative e.g. lobbying for the availability of under-priced forest
resources, and positive e.g. instituting effective "soft palicy" measures such as
certification).

Most recently, howaver, it is evident that markets cannct provide all forest-ralated -
needs {although market failures stilt tend to be dismissed as less serious than
governmental failures). Market failures include insecure property rights, social and -
environmental costs not being intemalised in forest use, lack of competition, poor
informiation, polarised distribution of the costs and benefits of forest use, and
skewed emphasis on shont-term returns

The real priority today should therefore be to reform the State's rofe, and not merely
to cut it back ruthlessty in favour of privatisation. The possible portfolio for this role
now includes mitigation of the problems associated with market approaches,
through securing proparty rights, intemalising externalities, increasing competition,
and managing uncertainties {Panayotou, 1993). Far more subtle instrurments are
required, in such a context, both to create incentives for stakeholders to be effective
farest stewards: and to establish controls to cut off cpportunities for bad practice.
Simple farest regulations, fees and grants are not usually enough.

in addition to the privatisation trend, increasing concerns have been expressed
ahout environmenial issues, and their complex interactions with economic and
sacial development. Since the Earth Summit in 1892, these concerns - which once
were widely challenged - are considerad legitimate by almost all governments.

Much of this growing acknowledgment of new roles by FDs can be correlated with
an increase in aeffective sfakeholder pressures on. FDs. For example:

» institutional change in the forestry sector of Mexico was induced through peasant
profest. Now up to 80% of Mexica's forests are owned by more than 8,000 land
reform co-operatives and indigenous groups.

+ Changing forest technaology and declining viability of altemative fand uses in
Costa Rica led to smaliholder organisation and afffances successfully lobbying for
a major shift in govemment forestry incentives packages, away from large




wealthy landowners and towards supporting smalhaolder forestry {Watson et al,
1998}

+ Public and donor oufcry over cormuption in the forest industry led to the
establishment of the judicial Bamett Inquiry in Papua New Guinea, which has
kicked off a chain of events with far-reaching consequences for the role of the
State in forest management (Filer, 1997)

« New pofifical priorities drove significant changes in Great Britain's Forestry
Commission, and also led to the privatisation of the Forest Service in New
Zealand. In the USA, the govemment-sponsored Gore report {1893) has had far-
reaching impacts on the domestic forest service.

= Exposure o international scrutiny can be important, Where forest resources and
their management are high-profile national issues {as in ¢.9. Ghana, Guyana and
Papua New Guinea), institutional change wilt be strongly conditioned hy
international and associated national "extra-sectoral” influences, such as macro-
economic imperatives, political agendas, intersectoral territory battles, heavy
infliuence of the private sector, environmental NGOs, and donors.

These compounded pressures have led many FDs to accept new mandates of
multi-purpose, sustainable forest management {(SFM). Because many of the
pressures for SFM emanate from both global and local levels, FDs are accepting
new obligations at global and iocal levels, FDs are no longer in autonamous control
of national forest policies, but are becoming part of an open system, stuck between
supra-national initiatives and decentralised structures (FAQ, 1994, cited in
Pettenella, 1997}

Howewver, in practice, most do not yet have the capacity to become the coordinators
ar even brokers betwesn international, muiti-sectoral and |ocal concems that they
are being pushed to take up. Rather, they have continued to focus on previous
national imperatives of logging and national forest industry development. Structural .
adjustment has reduced the resources available for change. fnstitutionaf inerfia has
been very high - as a result of many prevailing attitudes and other constraints (see
Chapter 5). Perhiaps more importantly, the required capacities fo underake
institttional change have been inadequate, Such capacities are needed at each
stage of institutional change - capacities to recognise and analyse new pressures,
to increase commitment to change, to undertake a change management process,
andg to implemant new approaches. |n contrast to this need:

"In many countries, forest authonties are the oldest, largest and most
powerful land management agencies. This leng tradition has facilitated
process of identity-building, [and] the development of an administrative
sense of mission which is very effective in perpetuating conformity to
established norms and traditions and in resisting external pressures"
(Pettenzlla, 1997)

Forest organisation therefore need to be more sophisticated to operate in today's
climate of supranational interests, decentralisation, privatisation, envirenmental
concern and uncertainty. Many new roles and therefore capacities will be required,
and old enes should diminish. First of all, however, they need a range of capacities
to underfake institutional change. Then they will need to develop means to support
the functional requirements of SFM - see Box 2.




Box 2! The functional requirements of SFM: 4

= Promoting and negatiating clear, non-conflicting stakeholder rofes and procedures,
wilh a sound angd unambiguous legal basis, agreed ang accepted by stakeholders

= Ensuring and protecling clear and secure groperdy rights, known to and broadly
accepted by stakeholders

= Integrafing multiple ohjectives: economic, eavironmental and social, local, national
and global; and present and future

= Where integration is not possible, making informed, transparent, and widely-
acceptable choices between objeciives

= Building up and sharing knowledge of the forest assef base, its broad range of
values, its current uses and their impacts, and its responses to management

= Dealing with uncertainties e.g. in markets and environmental conditions

= Ensuring communication amangst stakeholders, and their participation in decisions
regarding faresls

= Maintaining & forward-iooking, evolfving polfcy process to gradually incorporate the
above requirements

= Covering the costs of the abave through judicious forest exploitation

Internaticnal guidance on the institutional change process is remarkably scanty.
Clobal forestry initiatives have had major impact in terms of discussing the principies
of SFM, and realigning national policies. But they are. curiously unspecific when it
comes to discussing the future of national forest institutions - perhaps because of
sovereignty concerns that dominate all international forestry discussions.

If the Intergovermental Pane! on Forests’ conclusions are taken up they will put a
heavy weight on FDs - caling for “multipte-cbjective” forestry, and "the maximum
possible participation® of the “major groups™ of civil society and ihe private sector.
The IPF does not offer much by way of defining what institutions should be like; nor
does it describe a change management process. However, it emphasises the need
for multi-stakeholder national forest fora and National Forest Plans,

Neither is the Word Commission on Forests and Sustainable Development very
direct about the future shape of public sector forest crganisation. It lays stress on
three aspects. Firstly, on bringing stakeholders together: creating strategic alliances
at national level to "devise institutions to integrate the views of local peoples with
thase of government departments, transnational companies and... international
society”. Secondly, on reducing cormuption - largely through civil society pressure.
And thirdly, on removing perverse pelicies and improving the pricing of forest goods.
Otherwise, it has more to say about international governance. (WCFSD, 1897)

Main source: Marrison and Bass 1134946)




Chapter 3 THE BROADENING SCOPE OF FORESTRY -
CHALLENGES FOR INSTITUTIONAL CHANGE

The context for institutional changa {IC) is broadening: more stakeholders;
expressing higher demands for a wider range of forest goods and services: and
more government, market and civil society players getting involved in forestry
institutions. Do we have an adequate understanding of this rapidly-evolving context?
The issues that together define the context for IC include:

1. redefining the roles of government forestry organisations (usually the FDs) in
relation to other institutions and stakeholdars

2. distinguishing between public and private forest goods and services

3. integrating FDs and other institutions to cover farms and other non-forest lands
producing forast goods and services

4. reviewing the various layers of rights to this land

These are discussed briefly, in furn. The first point to make, however, is that rarely
have these four questions been fully dealt with at the beginning of any deliberate IC
process. As a result, the planned "trajectory” for change is often very simplistic,
deriving more from palitical or ideclogical imperatives than from the results of
analysis and debate. Secondly, existing institutional arrangements and aftitudes
may closely circumscribe the scope for iIC in practice.

3.1 Integrating FDs with other stakeholders - evolving partnerships and other
relations

Within the forest sector, there are four connected spheres of institutional influence, -
aach of which is subject to certain trends:

» goverment institutions {increasingly subject to structural adjustment,
privatisation, decentralisation, and responding to intermnational obligations)

= Iintergovernmental institutions {trends include the gradually-emerging agreements
on global forest services that need securing, notably biediversity and carbon
storage, and on obligations as to how national forests should be managed)

= private forest sector institutions {trends include globalisation, forming local
partnerships, and changing market conditions)

= chdl sociely institulions {increasing demands for non-timber rights and benefits,
spiraling numbers of NGOs concemed about forest issues, and increasing global
links between them, and greater awareness of the potential of informal
institutions to meet local needs) '

National forest arganisations have a role in mediating between these spheres of
influence {Figure 1). Yet traditionally a forest organisation’s roles have often been
restricted to promoting timber industry, protecting forests for civil society, and
providing government revenue.

Private sector bodies, and scme civil society institutions, are often structured so that
they can decide to undergo quite rapid change from within. Government bodies,
however, tend to be much more dependent on other badies (especially those to
which they are accountabie} to initiate the process of change. In other words, the




INTERGOVERNMENTAL
INSTITUTIONS

GOVERNMENT
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Figure 1: Basic institutional refations of a State forest authorly

new trands call for much more responsiveness in FDs towards the four sets of
institutions. But this redefinition of FO roles will be difficult, since FDs have
traditionally functioned as organisations which respond only to government policies,

Some organisational problems are managerial and technical, and may allow a
shortfmedium-term institutionat change (IC) technical assistance project focused on
the FD {OECD, 1896). However, other institutional problems are more intractable,
the result of an inheritance of such factors as weak accountability, inequitable
incentives and poor rule of law. To resolve these requires a long-term, sector-wide
approach, or an approach which gets to the heart of general government failure,

This suggests the need to develop institutional capacity - the ability of organisations
to mobilize resources, to know who their "clients” or constituencies are, to engage
with them, and then to service them. This tends to be more pressing than the
development of technical capacity, which has deminated development assistance

for many years - but to limited effect, because of problems with institutional
capacity.

The historical record suggests the imporiance of building on the relative strengths of
the state, the market and civil society to improve the state’s effectiveness. This
suggests a strategy of:

+ matching the role of the state to its capability,

» then improving that capability; and
» developing public partrerships with other actors to improve service delivery

11}




In discussing the reason for failure of African public institutions, Mamadou Dia notes
the:

“structisal and functional disconnect between informal, indigenous
institutions rooted in the region’s history and culture, and formal institutions
mostly transplanted from outside. .. Instifutional reconciliation is the key to
resolving the crisis” {Dia, 19986).

This observation may also apply to many cases of FD failure to serve local groups -
an increasing challenge in mest developing countries. However, the relative roles of
FDs with other bodies will also be determined by the remaining three issues that
follow.

3.2 Distinguishing public and private forest goods and services

Many forests have been owned and controlled by governments in the past, due to
the percepticn that forest goods and services of public value would not be properly
preduced and allocated under a system of private ownership and market
gxchanges. Indeed forests produce:

v goods that are well-suited for market aliocation and private consumition, such as
timbear;

» public services that cannot be rationed by a market system, such as watershed
protection; and

« services that may or mray not be considered public goods, such as recreation,
biodiversity and carbon storage.

The existing rationale for private or public ownership and management of forest _
goads and services needs to be explored as a prerequisite to redefining institutiona)
reles. Two approaches tend to have been taken, the political and the technocratic,
and more often the former. For the latter, two key concepts provide a theoretical
rationale (Bass and Hearne, 1897):

v excludability refers to the ability of an individual to deny the use of the good or
service to another individual.

» subtractibifity refers to the amount that the consumption of a good or service
subtracts from its repeated consumption.

If goods and services are characterized by both low excludability and low
subtractibility, such as watershed protection, then the good is commenly referred to
as a public good, and ripe for gavemment control. Since there is littie incentive for
an individual to invest in the provision of such goods, they will be under-provided -
or not provided - unless a government or an association accepts the respansibility
for their pravision, However, the prablem is that many goods and services fall
somewhere In between public or private goods.

Furthermore, excludability and subtractibility are not entirely inherent properties of a
good or service - they are partly determined by the level of institutional
development. For example, common property regimes, if strong, can be very
effective mechanisms for managing goods and services in contexts where the costs
of their pravisicn or protection by individuals outweighs any benefits to individuals,
in other cases, sophisticated planning, cormmunications and technology may make




it possible to change excludability and subtractibility through €.9. zoning and
management agreements. Hence there is more potential to transfer what once had
to be public goods (with weak institutional arrangements} to community or market
contral with institutional improvements.

A major issus, however, is the instituticnal capacity to make such (theorstical)
assessments, and then to agree what to do about them. In reality, perhaps only part
of the trajectory of institutional change is actually based on analysis of the actual
and potential public good charactenistics. It is driven at least as much by ideologies
{e.g. on private ownership as in the USA, or on the importance of conservation as in
Caosta Rica) or by commercial aims, as in Chile, or simply by the sheer volume of
historical baggage - the actions from the past which put limits on what can be
currently considered (e.g. the fand distribution situation in Zimbabwe}. This
underines the importance of striving for sufficient institutional capacity both to
assess the public/private nature of forest goods and services, and to decide roles
with respect to this assesament,

One of the most significant issues is the divestment of hitherto state-owned
plantations. Should they be sold to well-established, large companies who have
proven ability to run them for profit? Or should they be divested to communities, to
redress inequity and provide material for rural development in a broader sense?

The answer again depends greatly on institutional capacity. Some imaginative new
solutions are being promoted in South Africa (Box 3). Hare, the challenge has been
to get people to sea beyond the purely financial aspects of restructuring (reducing
the losses incurred or maximising the asset values realised through sale) towards
the rationale for restructuring. This wider rationale reflects changing policy priorities,
such as widening ownership in the sector, black economic empowerment, local
development, and increasing competition in sawlog supplies.

A further issue relates to decisions forgovemment to manage both public and
private goods - how can it integrate or separate its autharity, exiension and
enterprise roles so as to ensure fransparency, accountability and equity, .2, so that
it is not rule-maker, trainer, player, and referee all at once? This issue is being faced
by many bodias, e.g. the UK Forest Authority/Enterprise and the Zimbabwe Forestry
Commission.
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Box 3: Restructuring Forests in South Africa's Former Homelands

Reincorporation of the former black *homelands® inte South Africa in 1384 saw the transfer ta
tha central government FD of the assets managed hy these former nominally-independent
states. The forests comptised 140,000 ha of plantations - around 10% of the industrial forest
estate - and a further 80,000 ha of indigenous forest and woodland,

Government palley iz to withdraw frorm owning and managiog commercial forest entarprises,
tn the fermer Republic Le. excluding the homelands, this hegan in the rmid-1980s; forest
activittes were Tirst commercialised under the FD and the assets then transferrad to a
parastatal, SAFCOL, operating under the Companies Act Full privatisation is expested soon.

tn the former homelands - now the “communal [ands" - the poliey to restructure the industriai
forests has been given special impehus by the need to staunch the large government losses
incurred in continuing to run these forest operations, The restrusturing process for the forests
af tha communal lands hagins with identlfying tha best of a large s&t of feasible optians. This
process is under way wath DFID support. Options will be ranked against restructuring
objectives, which inglude:

reducing governmeant’s fhancis! burdsn

contributing to jocal aconomic devetopment

ecanotnlc empowarment of the formerly-disadvantsged
hroadening cwnershig and increasing cornpstition
minimising emploisnent foss

= & B & 5

Implementation of tha sefected changes is than expeeted to take up to five years.

Early contlusions sugnest there is litte logic in retaining single ownership of a scattered
range of assets. The preferred approach is to affer the assets as about ten “clustars™ of
plantations, bysed on their existing utilisation. Furthermaore, certain principlas regarding
Invelvernant of neighbouring communities will ba incorparated in resource transfer:

v although established on public kand, communities perceive the land as theirs, and jease of
harvesting rights is to be preferred to outright sale to privats parties

* local people wish to be actively invelved in managing the forests, and to be business partners .
rather than amployees '

A clear preference for different farms of partnership has come to the fore:

v joint ventures Between local communities and private investors, using lease payments ar
timber royalties as community compensation

s gquity-sharing schemes in the new enterprize

« the davelopment of locally-based companies for servicing the new farest enterprizes

= suppot to morg conventional outgrowertype schemes

Although some of these approaches have become poputar in the agricultural sectar, they are
less wall-known in forestry. In the wider South African Reconstruction and Development
Programme, partnerships have begun to address various community-based rural
development neads, in health, education, recreation, etc. Such partnership approaches have

lessened local exposure to government's fiscal problems

empowered Beneficiaries to foster greater commitment

ratinnalised pariners' roles to ensure batter use af their capacities

impreved quality, cost-effectivenass and equity in the delivery of public services

- F = &

Government realises it has an important role to play in prometing the approaches, in asting
as broker between business and community pariners, and in providing assistance to make
these concepts b2comes a reality.

Sources: Foy [1997) and Oia (1806)
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Figure 2: The land use spectrum from which forest goads and services can be
obfained

3.3 Extending forest institutions to cover farms and other non-forest lands
producing forest goods and services

With many forest goods and services becoming scarce, most FDs are aware that it
may be more efficient to produce some from non-forest lands than from forests. For
example, it is increasingly clear that natural forests with strong public good
characteristics should be kept under public contref for €.9. biodiversity and
watershed conservation, as other land types may be less able to produce these.
The production of goods such as timber can, however, be transferred to other land,
such as degraded ex-farmland. Hence policy attention to the fuli land use spectrum
for producing forest goods and services tends to be breadening (Figure 2}.

The problem here is that the organisation mandate and leqislation often does not
encourage FDs to face the reality that many goods and services are coming from
land outside their purview {2.g. Pakistan, where the FD barely recognises that 80%
of imber comes from farms). This is exacerbated when budgets are tight and
government agencies struggle to retain their territory and power bases. FDs that are
placed within a land use or agriculture ministry may have fewer problems with
dealing with other types of land and farming systems.

If FDs do stari to get involved in a broader [and use spectrum, their portfolio of skills
(or relationships with others with such skills) needs to expand. They will tend to get
involved in broader issues of rural livefihcods and poverty alleviation. The question
of how to structure extension services (withinfalongside agriculture} becomeas a
major issue. How ambitious, therefore, should institutional development projects be
in broadening the mandate of FDs, or {rarely done so far} in ensuring better
relations with agricultural authorities?

14




3.4 Reviewing multiple layers.of rights to forest resources

In many countries, over the years, a vast amount of legisiation has been passed
concerning ownership and rights to resources within, on, and undermeath forest
lands. These rights cover timber, water, mining, biodiversity, wildlife, access,
grazing, etc, and most rights are addressed by separate pieces of legislation (Figure
3}. The FO may have control only over some of these - usually timber and certain
NTFPs. Furthermore, the legal act of setting up the FD may have been
accompanied by the remaval of certain groups' rights - especially those of locat
people to all or specific forest rescurces {such as in almost all the case study
countries}. Faced with the need to better coordinate the allocation and use of
forests for the differert purposes that are now considered to be of high priorty, the
FD has to address questions such as:

= How far to return Aghts to previously disenfranchised (local) groups, because it is
difficult or inefficient to extend forast authority control to rights other than timber?

* How ta handle non-codified claims that are important to local people's livelihoods,
but without causing conflict?

» How to coordinate with the work of other {often more powerful) agencies, such as
those of mining and agriculture, who may have a huge impact on forests (e.q.
Ghana and Guyana)?

« How to compensate private owners and managers for rights foregone, in
countries where private ownership of forest land is the norm, and has strong
support e.g. Pacific islands and the USA? For example, in Costa Rica, there is a
new system of payments for private forest owners to produce environmental
services (Watson ef af, 1998).

in addition to these temiorially-based rights, the rights of groups to use and market -
forest products need also to be secured.

L3
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Figure 3: Conceplual representation of resource types, property rights aftaching to
them, and policies affecting their use (from Young, 1852)
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Chapter 4 HOW iNSTITUTIQNAL GHANGE HAS WORKED IN
PRACTICE e

In practice, much recent IC has been organised through projects or other
programmed activities, as noted above. An examination of many IC projects
suggests the typology shown in the foilowing table.

Almost all of thesa 10 project types might be relevant in some situations. And on
their own they may in some senses be flawed. Elements of several project types
might become needed over the course of [C in any one situation, A key issue is
therefore the choice of enlry poini for IC - what type of IC or pre-IC project bast

serves IC needs? Groupings of projects - IC "approaches” - might be the best way
forward once a comprehensive IC agenda is agreed.

oject sibleSuccess facks:
1. Policyl/institutional rewewfanalysns naiysis js thorough and

A comman slarting peint for governments and donors, when it professional, and includes wide

iz acknowledged thai forest policy is not dealing with cansultation, including at field leve|
prevailing issues, and/or is not being implemented effectively. | « geats to the root of institutional actors’

Forest sector studies, or analytical components of sector motivations and constraints
activities such as National Forest Programmes (NFPs), can s« creates vision and an agewja for
begin 1o unetver how and winy nstiotions work or not. Too debata

often, they are followed by premature "capacity-boitding” .

! step-by-step follow-up is designad
activities, without necessary interim steps such as awareness-

ralsing or role negotiation taking place. Many NFPs end with
“shapping lists" of projects which ignore these capacity issues.
This may be due partly to the scantiness of institutional
analysis, to the studies being commissionad/done by
institutions that do not want to question the sfatus quo, orto
the strong imperatives of some autharities and donors to
demonstirate progress quickly,

2. FI} "unfraezing” « limely and aimed at Individuals at
Arises when it is acknowledged that people ars s0 embedded the top and bottom who are

in & culture or procedures that they find it difficu’t ta consider beginning to feel the need for
change. The orthodoxy s that a “sense of crisis” is needed change

first, “Unfreezing™ covers activities for reflection on the need « institutional/political climate is

for change, and for gainiog commitruent: retreals, axchange CONEUCINE

working and study visits, counterpart workingfmentoring, and * process management is very skilled
tailored programmes that include these elements and mare. and adaptive

They can be critical for beginning 1he process of IC. However,
there are refatively few projects of this type, perhaps because
they are less attractive in terms of pre-planned outputs and
funding {evels.

» facilitators are preparad to balance
challenging the FD with servicing its
immediate neads

s several years are allowed ;

» adequals scope for change in terms |
of likely resources

3. FD technical ::apar:tty and erganigaticnal developmant « organisational vision and ub;ectwas

"Building and servicing the machine"” ralher than challenging are clear, valid and acceptable to
and redesigning it. This kind of project includes much stakeholders

traditional support to alter organisational procedures and i »  key new objectives have bean
struclures 1o meet objectives hetter. it often focuses on :  agreed and there is an imperative to
increasing the skills and facilities available. Such projects T meet them

have heen considered the "bread and butter" of nstitetional .
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development. They tend to concentrate on efficiency
objectives, but can merely reinforce ancmalous roles.

incentives are availabie for other i
staff to make the change.

4. Decentralisation

Developing FD roles &t local levels. This can mean both more
FD control over forest users at local level {deconcentrafion),

: or more authority given to local forest users (devolution) -

! hence either more ar less power resting with the forest
authorities as a whale. Unfortunately, what staris out with the
intention to devolve in order to share power, oflen turns gat in
practice to b deconcentration. It is therefore imporiant to
understand the political dynamics.

strongly associated with a recent and ;
consultative process of pelicy review :
well-organised civil society i
responsive to local needs
consistent wilh general
govermmenialfpalitical
deceniralisation objectives
bullds on local [essons of
community/group forest
management or JFM.

5. Privatization

Wsually involves packaging and selling off FD/public land,
forestry enterprises and other assets and services. The
extreme form of seling these in their entirety to lamge private
companies is now comparatively rare: other possibilities such
as forming parastatals or other "semi-autonomous” bodies,

“putsourcing”, joint ventures, and other mixed approaches, are

i More Commod,

Includes a range of activities, with greater or lessar allention
to smallimedium enterprises. Many focus on marketing and
processing. Some activities follow from contracling oul
formerly government-run functions

on efficienl and motivated
ownership/management oplions
iransfer of functions in light of broad
valuation of the assets ie.
cansidering {heir public goods and
services values, and not just their
timberfinancial assef values

balanced with stale/NGO capacity to :
suppart/coniral the private sector
with incentives, reguiations and
manitaring

resolves or avoids prablemns of
monopoly/imanopsony, etc.

7. NGO rolefcapacity development _
Most projects of this type intend to develop NGO roles as
service providers e.g. in decentralisation activilies, acting as
brokers, trainers and extension agents with paricipaiory

: forestry projects. NGOs may be favoured where new forestry
: objectives have been {rapidly) developed, but where
government bodies are not yet in a position to service them,
and where private (consultancy) sompanies would be
expensive or unwelcome. NGOs can be flexible, more
recently established, and therefore operating with a more
corHemporary paradigm. There may be more or 1ess overt
focus on the NGO as a "change agent”.

NGOs represent a genuing
interesticonstituency in the country
and can provide better service than
existing govemment agencies
NGOs wark in partnership with e.g.
govemment angd communities, rather ;
than alone ’
NGO work tackies real policy iS5ues.

§. Sector-wide instituticnal "unfreezing"
Mot numerous to date, such projests may involve a wide

range of aclivities to open up and challenge perceptions in
many quarters. Recently "national forest forum”, or similar,

activities have developed as a way of exploring problems and |

needs. Other aclivities may be less strategic.

focuses on supporing constituencies ;
for change in more then one quarter
timely and aliowing mach time
"orojects” of this type can be
manageahble if the country and ihe
forest bureaucracy is small {hut this
is less likely in large countries)

1 9, Sector-wide comprehensive institutional change
Several such sector-wide projects have been developed, such
as TFAPs/MFPs, especially by the muttilaterals. Their agenda
may be more or less ambitious but is nearly always

! expensive. Comprehensive |G agendas are very difficult to
deal with because, in praclice, they cover a wide range of
institutions in very different stages of change. Hubris may

: characterise some projects. Timeliness is aften with respect o :

Few examples of comprehensive

| success due to the huge scale of
: constraints and problems, but may
P include:

unfreezing process has been gone
ihrough already

timeliness with respect to local
needs
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Eméxternal factors onby e.g. structural adjustment imperatives, or { «  small muntry.ﬂbmeaucracy
i the existence of a TFAP programme, rather than intemal. And | « strategic aclions, £.49.

: lack of top-level {treasury, etc) support for. forestry can i policy/information Brokering units in
: jeopardise the whole process. As such; ihey cain result in ©  key government agencies which

i "planners’ dreams”, often remaining intemationat precepts, : make links to ground realities,

i and do less than hoped for in terms of capacily strengthening. celalyse broader change

| They can, however, result in an unfreezing process (albell an
i axnensive and instficiant ans),

1¢. "Unintended™ institutional change « forestry projects, of any type, which

! Projects that do nof directly start out ta address policy, are well-planned and monitored, with
organisalional or institutional issues (e.g. informalion systems eriteria that look at the
development, experimental projects) but which - for a variety policyfinstitutional climate as well as
of reasons - expase or end up having 1o tackle them. Can strict project objectives, can provide

¢ provide "unfreezing” benefits, or other catalytic funclions such entry points o effective |G,

i as pilot projects. Can be chosen as a strategic eniry point for
later {C.

g

¥What do these “projects” look like in practice? In Annex 2, we summarise the resuits
of our brief reviews of major change processes in five developing countries, The first
three countries, Ghana, India and Sri Lanka, had significant donor inputs, while Mali
and Balivia were primarily influsnced by indigenous political change. The case
studies were based on reviews of both published and grey literature and interviews
with some of those involved in implementing the process,
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Chapter 5 DISCUSSION OF PROCESS 1SSUES

In eonducting the work of this Review, we devised an analytical framework based on
a set of five linked profarmas to describe institutional change processes. This is
presented in full in Annex 1. 1t covers:

the institutional context

pressures on institutions

the state of institutions

responses to the above

« institutional change management and methodologies

Together, we helieve these five categories can describe most institutional change
processes. Splitting the categories up in this way allows for a cyclical approach i.e.
context » presswie > stafe > response > impact > altered context:

pressura =

e
cantext state

< impact < response

This approach may therefore have some utility in change management planning and
monitoring.

tn this chapter, we discuss some of the key lessons of the change process -
specifically, constraints to institutional change, various IC management approaches
and methadologies, and the role of donors in the process. We draw on the country
case studies summarised in Annex 2, and experience from elsewhere.

5.1 Key factors in institutional change

A number of key change factors need to be recognised (see Annex 1}, Very often,
these are experienced as constraints. The main message in this section is that the
change factors will be very specific to a given situation. There are few generalisable
change factors which apply everywhere; indeed, as we note below, our case studies
show instances where the key change factor has presented an opportunity, rather
than a constraint.
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Conceptual consfraints in the organisation:

In spite of the efforts of IC projects—.-'-thfng.s'may-'nnt change in practice. As Rees
{1920} cautions:

"Cemmonly, administrative change itself is self-defeating, producing
fragmented organisational structures with only a marginal impact on policy
outcomes. This is because: first, governments work within the prevailing
political and economic system, with its powerful in-built bias to conservatism;
second, the pool of staff are often left substantially intact, perpetuating
conventicnal attitudes.”

Many FDs do not encourage forest officers to guestion their roles. For some, this is
a colonial inhertance; a complex bureaucracy was put in place to reward officers for
perpetuating a status quo that best suits those at the top. Procedures that do this
bacome, over the lang run, ends in themselves (Ahmed and Mahmood, 19983, For
example, many organisaticns {e.g. the forest services of Sn Lanka, Pakistan and
india) maintain a "fines and fences" approach, in which the services see themselves
as custodians of the forest, excluding people in the name of the long-term public
good. This makes it difficult to develap new approaches (in the cass of India,
participatory approaches). [n other words, FDs become “frazen”, pursuing only what
is “safa”.

Forest organisations alsc tend to see themselves as acting as guardians of
“scientific” forestry knowledge and ignore local knowiedge and other perspectives
{Kotey ef af, 1998). This attitude may be supporied by both senior officials and by
national training institutions - especially where training institutions are viewed
principally as vehicles for turning out government officers {e.q. in India and
Pakistan].

Traditional forestry training does not tend to acknowledge the impontance of new
cancepts, such as community involvement, agroforestry, small-scale sustainable
timber harvesting, and the value of nontimber forest products (NTFPs). This is
especially true when these issues appear to fall under the responsibility of ather
government departments.

Weak staff morale, and rigid incentives stricfures;

Related to the above two peints, there is often a lack of promoticnal pathways and
other caresr/material incentives for anything other than revenue-generating forestry.
We have noted this in Ghana, Sr Lanka and India. Poor morale amongst
employees reduces their motivation to take up innovative approaches. This is often
due to the working environment e.g. poor communication and limited delegation in
decision-making. Even if there is training in new areas, there tends to be [ittle
freedom and faw incentives to apply it in the trainea's current job. Internal incentive
stouctures tergd 10 be basad on absernving the hierarchical narms of behaviour, nat
on rewarding individual innovation.

Where there gre "perverse” incentives, such as using forest teritory as a means to
establish personal influence and to take bribes, institutional change can be seen as
a threat. However, Ghana reveals axceptions - where many foresters have come to
the conclusion that prablems are so significant that institutional change is needed.
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Diverse mofivations of institutional actors.

Ingdividuals within institutions interact in ways which relate to the institution’s formal
mandate, e.g. legislation, buman resource development and budgets. These
interactions are “visible” and can he planned and managed. But there are also
hugely complex, less visible interactions which collectively define the institutional
culture, These are maore difficult to incorporate into plans for change, but without
analysis and understanding they will render plans mere paper exercises. Institutional
actors may have diverse motivations which include:

« to enhance the standing of agencies in which they work;

to pursue a particular policy objective, such as forest protection, above all others;
to adhere to professional standards, either for the sake of professionalism, or to
gain respect from professional paers,

to pursue ideological or party political ohjectives;

to promote their own careers;

to honour familial and kinship obligations; or

to seek financial gain, both within the agency and with outsiders (Mayears and
Bass, 1898).

s 5 % #

It is important to look at the “social institution™ in which these diverse motivations
interplay. Some motivations conflict, others combine, but all will have a bearing an
whether job descnptions and formal procedures are actually followed. The
combination of such motivations sets the boundaries for the scope, rate and
outcomes of institutional change. Without basing prescriptions for organisational
reform on motivations for change within existing institutions, frustration at the lack of
subsequent action commonly results. '

Other stakeholders nof recogrising and supporting change within FDs:

Perceptions take a long time to change. Sometimes the other stakeholders may not
parmit the FDs to change, merely because they cannot believe the FD will change,
or they cannot recognise the changes when they occur. There is a risk of this from
other gevernment stakeholders in Ghana - they do not believe that the new Forest
Service will aperate any differently to the FD. In Mali, in spite of a major policy
change towards development support, many villagers stili viewed forest officers as
one of the worst manifestations of a repressive regime; officers did not appear to
change - neither in apparent atlitude nor in uniform.

Funding restriciions.

There are severe difficulties in implementing proposed changes within
poorly-funded forestry departments, especially where they are primanly expected to
generate revenue (in which case they wili just carry on with what they know wili work
- usually limited to timber revenue-generating activities). On the other hand, a ready
availability of funds can insulate the FD from the need to change. In India, the shift
in control of funds to the Panchayati Rajis an incentive for change. In Sri Lanka,
too, limited government and donor funding for FDs is forcing consideration of
change. This is alsa the case in Bolivia, with funding now at Municipality level.




Weak mechanisms for participation in paficy and planning:

Very often there are few legal or administrative means for stakeholders to "open up”
the policy and planning processes to wider inputs. The consultation exercises andg
fora associated with donor IC projects may only he cne-off exercises. In Mali and
Bolivia, ¢changes in policy were a rasponse to very clear grass roots messages.

Legisiative constraints:

Even though new or evolving roles may be agreed intermally, sometimes legistation
constrains their application in practice (as in Guyana until recently). In contrast, in
India there has bean considerable change in the forest sector, despite the lack of
supporting legislation; however, there would have been much more change if
legistation had moved faster. In other contexts, an absence of “interfering”
legistation, legislative vacuum, is a positive advantage. The message is to be very
clear about how stakehaolders use the current legislative framework.

High-fevel political concerns:

Often the political agenda will not place a high priority on improving efficiency and
equity in the forest sector. Rather, political interference in the forest sector, in FD
appointments and procedures, can be excessive - as in Pakistan and Guyana,
Forestry organisation are left to function under the existing policy and legal
framework, where they may he squeezed out by other more prominent interests. But-._
it is not always the case that there is no political supperi for forastry: in countries
where forestry has a high national profile, such as Ghana and PNG, peliticians are
under pressure from all stakeholders, and have to balance needs.

Lack of wider govermnmental change:

Even though advanced changes (involving openness to other stakeholders, the
application of market instruments, etc) may be in order, if the general governmental
institutional climate is weak, the room to manoeuvre to create such changes may be
minimal. Political/governance systems may be so hostile fo “visible” structural
changes within institutions that fostering local action may be the only available
course, as in the Western Ghats in India.

int summary, the abave characteristics point up Hobley's (18986} observation that
there are "ng blueprints for instituticnal restructuring”, Indeed, we could go further:
generatisations which lead to attempts to install blueprints can be dangerous.
Structures must emenge from the particular circumstances of a nation, and be
campatihle with its narms of parficipatian, decision-making, empowsrmeant and
authority. However, it should alse be recognized that any atternpt to engage withy IC

is a political activity, and this should be both carefully considered and explicithy
stated.
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5.2 Institutional change management and methodologies

iC management approaches and methodologies are required throughout the [C
process: to understand the need for change, to set change objectives, to agree
actions, and to manage the |IC process itself. There are two basic approaches:

i {C process with no formal project management

Informal alliances, prejudices, market forces, and laissez-faire may dominate,
normally giving rise to gradual change - but with occasional sudden and large
changes in respense to power and market shifts.

Altematively, as in Bolivia, decrees may set the pace, requiring everyone to adjust
but with ne process to help the adjustment.

() IC process with formal {profect) management

This is normally the result of the perceived need to organise a response to the
driving forces. IC management style may range:

a) from top-down fo bottom-up/ciient-led {more usually the former)
by from a process approach fo output/plan-led {usually the latter)

IC methodologies

A wide range can be observed, from the coercive to the highly supportive:

a) Coercive tactics: “whistle-Blowing", humiliation, disenfranchisemen,
imprisonment, certain donor conditienalities - not normally associated with IC
“nrojects” but not infrequentin IC

b) Poticy/institutional analysis - far understanding power structures, policy and
institutional roles and relationships, and pressures for change

¢) Organisational analysis/audits - independent OR self-made

d) "Unfreezing"/ awareness-raising/ visioning activities to get organisation leaders to
understand the need for, and become committed to, 1C e.9. retreats, and training
in participatory methods and appreaches (such as “future search” and "team-up”}

e) Confiict resoiution and consensus/coalition-building activities

f} Coordination and participation mechanisms - developing and testing means for
increased integration and devolution

g) Commercialisation/privaiisation - fundamental changes in ownership, contract
and incentive structures

h} Organisational reform - development of;

« grganisational structures

« systems and procedures especially for finance and communication

» transparencyfaccountability/inforration system development

= job specifications and staff recruitment

« staff empowerment and incentive structures (based on top-down targets
and bottom-up client-led needs)

+ teamfpoer group building, generation of shared vaiues

» ways of preventing return to "old ways”

iy Learningdraining:

« action learning - at fizld level, conceptual leve!, institutional lave!, and
their interactions
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fraining in new functicns (bottem-up or top-down)

* study four and exchange approaches between like
organisations/countries

»  pifot projects to try new functions/relationships and encourage intemal
“show cases”

j) Financial mechanisms - means to pay for new roles, incentives, compensations,
etc

The key issue is to identify what methodologies waork for particular contexts,
institutional types, pressures, constraints, and stages in the IC process: and to
identify how the methodologies work, and why they work. All too often,
methodologies are chosen irrespective of these conditions. Indeed, there has often
been a “seat-of-the-pants” approach in forestry IC, which has not been well-
informad about the range of methodologies available, The success of these has
principally relied on the skills and experience of the process leaders,

The suitability of methodologies depends upon:

= who the change agents/champions are

« the composition of the "change team”

« which methodologies have worked in the country before

« the general level of institutional maturity in the country

= the stage of IC e.g. frozen/resistant, unfrozen, transition, ready to implement
change

» the skills and sensitivity of IC "managers"

» the overall frajectory of social change in the country

5.3 The Roles of Development Assistance

In this section, we present a preliminary review of the approaches taken by two
development assistance agencies with much experience of supporting institutional
change in forestry - DFID and the World Bank. We conclude that donor assistance
is highly significant, especially in smaller andfor doner-dependent couniries, but it
can provoke a wide range of responses.

So much institutional change in developing countries is associated with
development assistance that it is becoming difficult to assess where the real causes
of change lig - with local stakeholders, with markets, or with the objectives and
assumptions of donors themselves and their political mastess.

Donor influence can be proportional to how significant their financial support is, as &
praportion of FD budgets. Even so it is easy for donor funding te be concentrated hy
FDs an the parts of institutional support which do not require major institutional
change e.q. provision of motor-bikes to controt firewood exploitation, as opposed to
developing the new "participatory agent” roles for the FD staff in Mali. DFID and the
Warld Bank in India appear to focus on changing the FDs and, to some extent,
changing the sector's policy and legal environment to allow other stakehoiders to
develop their roles within the sector, Other stakehclders are involved, but they are
not the primary facus of either DFID or Bank suppert. It would be useful to explore
examples of donors supporting NGOs and CBOs on the assumption {or based on
the evidence) that the pressures exerted by these civil society groups will be the
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primary driver for change within government organisations {the Ford Foundation’s
programme in India is a possible example] - and indeed examples of where hoth
govemment and civil society are supported to work together,

Catalysis for experimeniation and change: institutional change often follows donor-
supparted experimental roles and parinerships that break open or cross prevailing
institutional boundaries, and allow experiment. Projects can provide such a catafyst.
Joint forest managemeant (JFM) projects have had this effect. For example, in North
West Frontier Province, Pakistan, several donor projects have shown how the FD
should be working with community groups, and have demonstrated where
organisational and legislative change is needed for broader progress. This
experience, together with concerted donor pressure on the FD {through a Forestry
Donors Coordinating Group) to get rid of remaining institutional constraints, is now
lzading to new functional cimsmns and enahling legislation for JFM. {(Ahmed and
Mahmood, 1988).

DFID's technical assistance ta Ghana has been catalytic at two basic levels: working
at the top to motivate change agents in the FDs and to rewrite some of the basic
forestry rules affecting alt institutions; and warking with the “rank and file”, both in
the FD» and with other stakeholders, to generate a more "client-criented” FD. Both
approaches have made good ground, but both also wark in & climate of uncertainty
aver whether their changes will be sustained and where, ultimately, the approaches
will lead {Kotey ef af, 1998).

Conditionalifies for change: Projects can also impose institutional change. This.can
take the form of a conditionality for suppert .9, DFID support to the FD in Belize
was accompanied by a "Policy Reform- Action Matrix" which specified what reforms
were required, by what dates, as a condition to the suppoert, because institutional
weakness was seen 3s a constraint {o "absorbing” aid. The appreach in. Ghana was
less rigid, tied to step-by-step achievement of IC goals as conditions for releasing
further funds, This is not just to obtam commitmeant, but also to deal with uncertainty
in the change process.

Doubtless there are projects which are more than an imposition - they are, in effect,
vehicles for donors' other cancerns (or for the wider trade and political concems that
dominate aid at times). For example, thera is widespread disagreement with the
current "conventional wisdom" of many donors regarding structural adjustment and
the institutional reforms being pushed by some donors as part of SAP programmes.
In Papua New Guinea, hundreds of millions of dollars in loans and grants were tied,
by the World Bank, to certain forest sector institutional changes, Whilst some of
these changes may be goad for forests, the wider SAP programme wil! also bring
hardship to people.

increasing focal resistance fo change: Finally, development assistance may, in fact,
increase, or at least galvanise, resistance to change. The evidence from some
TFAPs is that, where the work of donors is focused on designing idea/ structures
and procedures, it may (inadvertently) unite forces that wish to maintain the status
quo. The reasons for this may be varied. As some members of the Advisory (Group
far UNDP's Capacity 21 programme have stressed, the notion of capacity-building
can coma across as patronising - not "adding” attributes or resources which can be
“taken or left" by local people, but challenging the very essence of people’s jobs and
behaviour (Thomson, 1998}, 1t can become a clash of world views, with the effect of
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uniting local views {that might otherwise have not come tegether) against what are
Ferceived as alien views and precepts (Filer and Sekhran, 1998).

Appraisal of IC needs by donors ©

In the World 8ank, there have been at least three approaches to institutional
appraisal since 1984. These include the Revised Operational Manual Statement on
Project Appraisal (World Bank, 1984), the framewark in the 1983 Handbaok an
Technical Assistance {(World Bank, 1993} and the institutional capacity analysis
guidance quastions set out in the Quality at Entry Assessment (World Bank, 1986).
Howaver, there is no single accepted diagnostic framework for analysing the ful)
range of ingtitutional issues (Morgan, 1898}, and none of these approaches is
reported to be widely used within the Bank. According to Margan, institutional
appraisal within the Bank is a decentralised, customised function that derives from
the “operational needs” rather than central direction.

The need for early and in-depth analysis of institutional issues is also widely
recognisad within DFID. For example, this is reflected in the requirement that an
institutional analysis be carried out for all project submissions to the Project
Evaluation Committee. General guidance on institutional analysis is given in the
Guide to Aid Procedures (ODA, 1895). Some advisers and administrators have also
received in-house training on institutional appraisal. A 1984 evafuation of five DFID-
funded institutional strengthening projects concluded that the institutional risks had
been identified {Austin, 1994).

However, it appears that, as in the World Bark, the form and style of analysis
carried out within DF|D depends more upon who was involvad in the project, than
on guidance documenis. This may reflect the matrix management structure found
within DFID, with its emphasis on collegiate ways of working. Three types of people |
tend to be involved in the development assistance. Responsibility for the planning
and implementation of investments is spread hetween the Desk COffcers, whoare . .
primarily administraters and ultimately responsible for the investments, and the
cadre of Technical Advisers, who are concernad with planning the investments andg
managing their technical implementation. Finally, consuftants are often used in the
field.

Therefore, within both the World Bank and DFID, rather than single prascriptive
approaches impased from the “cenire”, concerns about institutions have been
addrassed through attention to a greater or lesser set of trends, themes and “must-
haye® exhortations that have become increasingly prominent in forestry project
design and implementation. Building on Morgan (1898), these include:

» Shifting from institutional analysis led by experts alone to approaches that are
more participatory and client-led.

»  Greater willingness to address the polfitical comext within which organisations
operate (but still 2 lack of methodology to do this)

« Introducing insights and techniques from a wide range of discipfines, and from

the private sectar, in addition to the traditional reliance on public administration
and organisational development theory.
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Moving away from donor projects that focus on the supply of inputs to greater
concerm with processes for achieving outcomes. '

Greater awareness that improved performance requires more than improving
structures, systems and staff. Improvement requires grappling with the intermnal
culture within the organisations. There have been more cases of “rationalist” and
“interpretive” approaches being combined.

These approaches appear to be welcomed, but their application is piecemeal in
practice, dependent upon the background and inclinations donor staff and
consultants. They have not always been reconciled with the formal institutional
anatysis and planning frameworks, This may be because we are at the beginning of
a major phase of learning - which should continue, as discussed in Chapter 7.

There Is a challenge, therefore: to improve 1C process analysis by donors. Our case
studies suggest that there are severat analytical problems:

The current framewerks focus more on describing the prasent sitvation and
highlighting what needs to change, than on giving guidance on how to change
the situation.

The problem of winners and losers is nof usuafly addressed. As changes will
inevitably lead to both winners and losers, thay unavoidably constitute a palitical
process. However, traditionally donors have aimed to operate in politically-
neutral areas, and if is only recently that they have begun to openly address
such politically-sensitive issues. These issues are also intimately connected with
the increased importance attached to good govemance within the donor
cormmunity.

it is difficuit to assess the dynarnics of change. The pressures on FDs, outhined
in Chapter 2, contribute to an environment of uncertainty. It is difficult to predict
how these pressures will eventually build up, diminish, or play themselves out
upon the forest sector. Different stakeholders will possibly have competing
visians of how the sector shoulg operate and thase visions will also evolve as
the process of change is implemeanted.

it is difficulf fo iclentify and employ meaningful indicators of institutional chiange.
Appraisal is often used to identify changes that can be made quickly {both before
and during implementation). These are then used as milestones and indicators of
commitment to change. Funding is then phased in line with achievement of the
milestonss. A major problem of this approach has been the identification of
meaningful indicators and milestones - especially benchmarks of progress in
qualitative processes (see Box 4).

it is difficult for donors fo assess the refative probabifities, and possible timing, of
critical change events e.g. the legislative changes and multi-stakeholder
agreements that are essential to the IC strategy in Ghana, and the risks
associated with them not going ahead

In response to these difficulties, during the appraisal phase donors have attempted
to use participatory planning pracesses to (1) gauge the opinions of a wide range of
stakeholders and (2) allow a more sffective assessment of what is politically
feasihle. However, experience to date in these approaches is limited and there is
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little guidance from the institutional a‘;'ja_ly._s_i;._ffa'mewnrks oh how 10 gauge political
feasibility. .

There are also problems which come aboui because of different expectations of
danor staff/fconsultants and the FD staff with which they have to deal. In FDs, they
will often face: reluctant senior officialts; uncertainty over what change is feasible;
unclear vision of what change will be required; and inadequate time to bofh
comprehend the situation and involve local stakeholders in glanning haw ta change.
In turn, since most danor staff and recipient organisation officials have little practical
exparience of how to successfully implement change, they find it difficult to assure
the quality of change management consultants and their outputs.

Partly as a result of weak analysis and consultation with forest institutions, many
"capacity-building” projects still focus only on the “safer” areas of technicalfresource
capacity supplementation {i.e. the “supply” side of capacity - fraining, buildings and
equipment). Yet such projects will often end up finding that there are constraints to
the impact of such support. These constraints are more to do with institutional
capacity (i.e. the "demand” side - ability to use resgurces to serve “clients” {Dia,
1996). In fact, institutional constraints are often so great that existing technical
capacity cannot be well-utilised, let alone any new capacity "built” through a project.
More work needs to be done to identify current institutional capacity (Box 4).
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Box 4: The challenge of understanding, assessing and monitoring
institutional capacity, and of devising donor "exit" strategies

Institutional capacity can be described by several dimensions:

i accountability

ii transparency

Tii legitimacy and representativeness

iy resilience and longewvity

W commitment of [eadership

i commitment of “rank and file®

wvii enforceakility of rules and effecliveness of incenlives
it relations with, and participation of, siakehpiders

ix access to, and dissemination of, information

X ability to plan and operate long-term

X fiexibility to use best approaches io meet mandate
i operating efficiency

il skifls, staff numbers and resources

Xiv knowledge of mandate, professionalism and “connection” to the
appropriate places and people

v adaptability, reflexivity, health of iearning processes and
commitment ta continuous improvemeant
®i *fit" with other institulions

The precise indicatars should, however, ba defined locally.

Haw are the elements of institutional-capacity to be measured? How do we Know
when a forestry insitution is "mature” engugh for development assistance to be
withdrawn? There is not a large body of experience. The Aga Khan Rural Suppert -
Prograrme in Northern Pakistan puts a lot of effort into menitoring the “institutional
maturity” of Village Grganisations, in order 1o phase aut certain forms of support, and
to phase in others e.g. a regional-wide "apex” institution made up of village
represenlatives. But there is often little more than {conflicling) anecdotes about ths
approaches and results of many other institutional change projects.

Who should do such monitaring? Self-evaluation and self-monitoring by forestry
institutions is an obvious nesd: if loday's institutions are to respond 1o increasing
change, they need to become "leaming” organisations, with feedback loops and
reward systems for attempting and succeeding at innovation. Donors talk about this 2
lat, but few seem to be attempting to support the integration of monitaring into
{quality/environmental} management systems approaches thal could help to provide
continuous improvement. Equally obvious, the stakeholders of ihe forest institution
should be involved. However, "participatory moniloring” i$ also something thal is
talked about more often than it is implemented. There is a clear research agenda
hera,




Chapter 6 PRELIMINARY PRINCIPLES FOR ENGAGING WITH
INSTITUTIONAL CHANGE iN PUBLIC SECTOR
FORESTRY i to

Common chaflenges but no blueprints:

Chapter 3 describad some of the common chalienges. However, from the brief
country case studies (Annex 2} and our observation on IC projects (Chapter 43, it is
clear that there are no blueprints for public sector forestry, or for the roles of
individual erganisations within that sector. This is especlally precluded by: political,
social and cuitural differences within and between nations; the different degree of
political power and capacities amongst existing forest institutions; the different forest
endowments and ownership pattems; and the vast range of possible relations
between the state, civil society and the private sector.

Prerequisites fo engaging in any IC process:

The foregoing should also make it cdear that there are two important issues to consider
right at the outset:

a. Decide whether there is a legitimate need to engage with IC
b. Recognise that any atternpt to engage with 1C i3 a political act
Principles for engaging with the process of institutional change;

Where it is decided to go ahead with an IC process, certain principles already appearto . -
Pe promising as a guide. Those offered here are praliminary at this stage. They are
drawn from experiences described in previous chapters, which have baen heavily
biased towards projects involving developrmernt assistance (a limitation which we would

like to resolve at & later date, by examining change outside the influence of development
assistance).

1. Negotiate ground rules with institutions that will be changing, and with their
staffistakeholders: |tis especially important to ensure IC "ownership” by individuals in
key positions to support or impede the process - this can mean both those at the "top"
and those wha interact with stakeholders in the fisld. Change objectives must not be a
surprisa to them - they shauld be invelved in deciding them. And the 1C style and
associated incentives should be reasonably familiar and/or attractive, All the following
principles will help build "ownership”.

2. fdentify what stage of IC has been reached: |C project support can be relevant at
any stage - from "unfreezing”, to the "transition" stage of agreeing |C objectives and
pledging action, to implementing desired change. But first it is key to know which stage
is actually being dealt with! Principles 3-7 will help.

3, Identify key forest institutions, their stakeholders, and their experiences and
expectations of ¢change: The stakehelders (both intermal and external} of the main
institutions need to be identified. It is important to assess their previous experiences of
change: the incentives causing them to change; their attitudes and responses: whether
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they believe themselves o be winners or losers; and their expectations of what future
change should defiver. This will help to identify the drivers of real change. Big
bureaucracies tend to be harder to re-orient than smaller ches.

4. Identify broader pressures for change, and limits ta change: Understanding is
required of how the key forest stakeholders relate to the wider context. As section 2.3
stressed, extra-sectoral influences can generate the most significant pressures for
change. Especially where forestry is a high-profile national issue, instifutional change
may be conditioned by global pressures (erwironméntal NGOs and donars), other
national pressures (macro-economic imperatives, political agendas, intersectoral territory
battles, etc) and local pressures. Institutional change may be continually dominated by
such factors; indeed, part of the forestry IC agenda may be to develop intelligence to
keep on top of wider changdes that are occuring from |ocal to global ievels.

it is important to assess what (political) fimits there are to the feasibiity of change, Itis
difficult for forestry 1C to go against the grain of government-wide |C agendas and
procedures - or fack of them.

5. identify whick IC methodologies have worked before: Methodologies that have
already worked well in focaf contexts, and for specific institutional types, pressures and
constraints, are likely to be workable again. Lessons can be sought from outside
forestry. Bear in mind that new methodologies may need to be introduced, but they will
need to match the level of institutional capacity.

6. Lise and develop mechanisms far participation throughout the IC process: Multi-
stakeholder steering committees and core groups, together with nautral fora for debate,
are helpful. Where parficipation systems do not exist, new approaches such as
participatory learning and action (PLA) methodologies may help. Agreed / “win-win”
issues can be the best basis to “test’ padicipation. However, it is important 1o be aware
of the political and power-related constraints to making participation real and meaningful
- otherwise participation may merely increase conflict.

7. Assess institutlonal capacities: Itis important to assess institutional capacities in
refation 1o forestry goals, stakeholder representation, and ability to deal with changing
external conditions. For an FD, self-reflection/assessment by senior staff is a useful
beginning, but the assessment should be extended to junior and decentralized staff.

External stakeholders’ views on the FD can then be elicited, on the key issues which the
FO has defined, and on broader institutional dimensians issues such as transparency,
guality of communications, and service-orientation {Box 4). Allow stakeholders time to
consult with their constituencies.

Analyse which forestry institutional problems are to do with weak accountability, *hidden”
ohjectives, inequitable incentives and inadequate or unworkable sanctions and
regulation - these may demand a long-term, sector-wide approach - and which are
generally manageral and technical (these may aitow shorer-term organisational
development). Here, extemal assessments are useful. viewing the FD as a social
institution, with each job linked to large family and cultural networks, may heip with the
former; efficiency audits should help with the latter.

8. Focus IC objectives o key and timely forestry issues and goais. If forest goals

and an overall vision are not yet agreed in the cauntry, then a policy process of
identifying and debating these will be necessary. IC activites may be needed to build the
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policy process capacity, but heavy emphasis on IC for individual institutions should be
avoided at this stage. If forest goals are agreed, itis important to avoid bringing them all
at once inte the [T agenda. Overly-comprehensive agendas are difficult to deal with, or

are too threatening. So also is an overt focus on |G - the focus must be on achieving
better forestry,

8. Ensure influential officials are committed to the {C objectives: (This does not just
mean FD offictals.) If possible, identify changes that can occur before investment starts,
which can then be used as indicators of commitment. Ensure commitment befare any
major investment in changing nstifutions.

10. Employ institutional "visioning™ approaches where necessary: Where (7 t0 8
show that) an institution or its staff are not willing fo change, and yet stakeholders are
demanding change for good reasons, then a process af creating a new vision for that
institution: can be valuahle. This should: generate understanding within the institution of
its strengths and weaknesses in relafion 1o foresly goals, and of the need for change;
challenge basic assumptions on what the institution does and how it does things: and
gain cormmitrnent to specific changes.

11. Recognise that IC takes time, and faces many uncerfainties; |C wil take time -
for the large agenda now facing forest institutions, a 5-15 year |C process would be
realistic. |tis important to aliow adequate time for IC managers and change agents to
comprehend the current situation, to ensure stakeholder participation, and (where
necessary} to achieve commitment. Stakeholders will rarely all accept a common set of
sector goals at once. Similary, it is important to recognise that the “hardwara” of :
organisational change (new formal structures and pracedures} may be quickly changed

but that the “software” {capacity and relationships) to make the hardware work is fkely to
take longer to develop and install. :

In general, it is best not to undertake the most challenging/threatening tasks first, For
example, in restructuring govemment argamsation, better information flows should coms
befare full transparency, and transparency before accountability.

12. Use and learn from field success and opportunities to cross Institutional
boundaries: Very often, significant field projects {particularly in participatory forestry)
have had unusual freedom to attempt new approaches. It is worth exploring the lessons
of such projects with concemed institutions. Two other useful IC gpproaches are:
devising new multi-stakeholder projects that test new relationships; and training FD staff
alongside other stakeholders.

13. Keep on top of fegal constraints: The institutional analysis should identify if, and
what, legislation would be required to allow change. it is helpful if early change does not
depend upon new legiskation or the repeal of old legislation. However, legal constraints
may ultimately limit new roles, and so they should be kept under review. A step-by-step
removal of bamers to participation amongst stakeholders can be helpful, for example.

14. Communicate IC aims and progress regularly: All stakeholders need to create (in
their perceptions and actions) space for the forest institutions to change. This means
they must expect change, which requires communication - both within an institution (to
avoid fragmentation) and between it and ather key stakeholders (to allow new relations
to form).




15. Employ a monitoring/ learning/ continuous improvement approach - but accept
that this will produce local initiatives: The |C planning/monitoring strategy should be
"eyclical" and not "linear”, An iterative approach, learning by doing, has heen proven to
be effective in private sector and some govemmental quarters. This helps staff: to see
that change is possibla in relation te the key issues; to achieve it step-by-step; to realise
that further steps will be needed; and to deal with fast-changing political and market
dynamics. The core of this approach should be participatory {self-} monitoring by
organisation staff {regarding their own jobs and their impacts), supplemented by
manitoring by other stakeholders, and better inforrmation abolt pressures and changing
contexts. Annual workshops can be useful focal events fo bring all these perspectives
together, and to start feeding them back into the change strategy. Broad institutional
capacity indicators need to be developed in country (Box 4).

This iterative approach may oftan be mare effective than a comprehensive "master plan®
approach - but it means that not all actions can be foresesn in advance, requinng
flexible project management and financing.

16. Ensure project management tools and staff are suited to the particular IC
stage: In an environment of uncartainty within the sector, where the room for
manoeuvre is defined by politica! imperatives, the use of log-frames and other project
cycle management tools can cause conflict unless informed by the above principies.
Inflexibility in their application may lead to increased resistance to change among
stakeholders. More work is needed to adapt these tools to IC realities in the forest:
sectar,

Donor expertise needs to emphasise process/faciiitation skills, and disciplines that
understand institutional culture and management, as well as the technical {forestry)
wark. A clear "exit strategy” for devslopment assistance shouid be agreed in advance
with stakeholkiers, based on certain ¢riteria of institutional capacity, and refined e.g.
annuaily. However, this needs to balanced with openness te local initiative and fiexibility.




Chapter7 A RESEARCH, INFORMATION AND ACTION
AGENDA

The observations and principles on institufional change contained in this Review are
based on a review of the literature, on desk studies of changes in five countries, on
the experiences of the authors, and on consultations with some DFID and Word
Bank officials. They are not presented as representative of all activities supporting
such change, or of all perspectives on change.

In particular, the country case studies are not detailed enough to truly reprasent all
that has occurred. This would have called for discussions with all the stakeholders
involved, Specific stakeholders have different perspectives on the “same” change,
and the perspectives available to us were biased towards donors. Even so, it has
not been easy to giean the full donor story.

This Review found very litle documentaticn describing the IC support which donors
are actually giving in the field, and how donors are addressing institutional change

in individuai countries. It is unclear why there is a paucity of documented evidence,
but factors may include:

= The lack of obvious successes in supporting change, and the reluctance to
dacument activities that are seen {(on the face of it} to be failures

= The culture, within the donor community, of freely discussing the political and
culiural context within which investments are made, but not analysing such
issues as a serious task in written material, Qur experience in preducing the brief
case studies has been that, to describe the reality of change, the influences of
politics and - even more difficult - of individuals must be assessed. ® To do so
could be perceived as compromising people's pasitions. _

= "Staries” about parficular avents and tensions are as important and revealing as .-
blunt assessment of success or failure against project objectives. Thers is little
institutional reward for recording such stories or for process dacumentation
generally, they are thus in short supply.

= The pace and idicsyncracies of change are such that there is not always an
ghvious framework against which to record it (hence our suggestions in Annex 1).

Despite these caveats, we believe the case studies suggest principles which will
heip to improve future 1C activities by donors. Furthermore, research along the lines
which this Review has only just openad up would be well justified. We believe it

would be well worth more people assessing and recording change processes. This
is hecause:

= Positive policy and technical capacity changes for SFM have recently been made
in many countries, and it is now institutional weaknesses which constrain
prograss

== The significant cumrent investment in forestry IC by development assistance
agencies remains in sharp contrast to the lack of documented successes and
failures

5 Partly because of the above, wo were alse constrained by the need 1o censure soma of the

information revealed to us, Because of theses constraints, the authors have sometimes besn
uncomfottable with the resulting choice of words which in some instancas may b litthe mare than a re-
iteration of development arthodoxy,
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= The problem of how to deal with weak local commitment to |C is still under-
estimated and needs to be resolved - especially given the imperative for
“dernand-led” projecis

= Development assistance procedures can produce conflicts between the needs of
accountability and of flexible processes to support |C

= There has been limited learming from the extensive forestry IC experience to date
- many donors could provide mare evidence

= There has been little use in the forest sector of potentially available tools and
methodclogies, especially on how to actually conductmanage 1C

A suggested research, information and development agenda is set out below.
Possible objectives and rationala;

This brief Review revealed that institutional change (IC) in forestry is an area where
the theory available to those involved is weak, where empirical lessons have not
been fully drawn, and where the information base is poor.

a, Information base: The most immediate need is to improve the information base
for those involved in {C. This must be practical and realistic, covering "fallure” as
well as “success”, and not ignoring all-important contextual differences. Analogous
IC experience in other {rural) sectors would alse be examined, because IC
experience in forestry is comparatively recent. A useful start might include case
studies (below).

b. Country studies: would form a key way of structuring the information base. They
are probably the best way to address the IC themes outlined below. The Review
highlighted contrasts between countries, rather than definitive conclusions on what
warked better and what didn't. Te get better answers on why specific IC approaches
worked, we have to know much more about who was involved and how things
worked out, Approximatety four countries in different cultural contexts might be -
chosen.

The studies would be done in partnership with local researchers. They might build
on the India and Shana studies and add Latin America and Eastern Europe. The
key "extra" is to elicit far more stakeholder inputs - the Review necessarily focused
an donor perspectives. Collaborative research might also build on related work e.g.
IIED's project Policy That Works for Forests and People. Experiences in other
(Northern} countries which have been through forestry IC processes, such as
Australia, might also be assessed.

¢. User guidance: Once the range of experience has been more fully explored, an
assessment of guidanceftraining needs would be required. These would cover the
main "tools" reguired for effective IC, notably:

« institutional analysis and monitoring tools;

» "unfreezing" tools e.g. awareness and trials,
change management tools,

» participation tools; and

« the competencies/atiribuies required of change leaders to foster trust and build
an environment for change.
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At this stage, it may be instructive to bring in relevant aspects of IC theory from
management specialists,

d. An IC network: To be of growing use, this resource base on IC would have to be
complemented by an active network of IC practitioners involved in IC, and by
adaptive research in key areas. There needs to be capacity to constantly address
the IC agenda in-country, as it is always evolying; it is not just a one-off stock-take
that needs to be "lixed" every few years. A conference on IC might be considered
by 2000,

e, Pifot projects; Bringing together the above resources to assist facused IC in key
countries and themes.

Hence NED proposes a three-year research, information and pilot activities
project. The halance between activities might be:

« one-third research on IC - what we don't know, and how to examine it -
with a focus on national case studies

» one-third information on IC - what we do know, and how to get it across -
with & focus on IC networks, workshops and publications

» one-third |C capacity development - where the need is, and what
approaches/prnciples fo try - with a focus on pilot activities

The aim would be fo help all the major parties which (should be) involved in IC - not
just donors and forest organisations.

Possible themes:

1. Key devolution themes:
Explodng approaches to two major topical areas for develving public sector
rasponsihility to businese, NGOs, local communities, and global bodies:

« plantations
» carmmunicating and ensuring focal groups' Aghts

2. Capacities: National farest authorities’ capacities for institutional change:
The public autharity’s roles are often being neglected during "privatisation”,
"globalisation” and “localisation” processes. Capacities to relate to the other
international, national, ang |ocal farest stakehalders would also be important,
Froposed activities would focus on the forest authonty and its capacities to
undertake the |C process, from capacities for institutional analysis, to participation,
to awareness-raising, to visioning and ohjective-setting, to change management and
associated methodolagies, to impact assessment. What kinds of skills and attributes
are reguired, and how can the majority of staff be brought into the process? How do
contextual factors, such as the culture of bureaucracy, affect capacities for change?
Key nations, where pressures for change are high, would be selected for
collaborative work with [1ED.

3. Processes: "institutional change processes that work™;
a. Explore effective "visfoning” and "unfreezing” processes. Covering lessons,
methadologies, trials. How to identify the change agents and key




issuesftrajectories? What mathodologies help to explore tha current institutional
climate, pressures and changes? What can be realistically expected from an
"unfreezing praject™? What requires far wider processes of change {and longer time
frames) than can be achieved in a project? In contrast, what are the pros and cons
of selecting ostensibly narrower and more "manageable” change agendas?

b. Affer the thaw - from unfreezing to institutionalisation te operationalisation.
i.ooking at effective strategies and methodologies and how they are best
sequenced.

4. Donar roles:

Given the magnitude and several years' experience of donar invastment in
institutional change, it is now time to review the effectiveness of different
approaches, with a view to improving the quality of aid. Ve have touched on somea
lessons from DFID and World Bank experience; this needs to be deepenad, and
then widenad by bringing lessons from European and non-European donors. A way
would be sought for comparing aid roles/approaches under similar contextual
conditions. We might invite development assistance agencies to put forward their
own analyses of IC - key factors in institutional climate that matter, methodologies
found to be effective, etc. A meeting of the European Tropical Forest Advisors
Sroup devoted to this would be a useful beginning.

The notion is to identify and promote the doner "value added”, what it is realistic for
donors to achieve with limited influence {financial and technological power} and
limited time. Should donors be confined to the management/methodological aspecis
of agreed IC ohiectives, or should they go further back up the IC change agenda
and influence IC objectives, or further back still and influence the climate for change
and the change agents?

Other questions include;

+ When should donors keep out of the whole procass?

» What ars the impacts of donoers’ IC "conditionalities"?

« Where are the bast "leverage paints” for donors ta make valuable contributions?

« What project management tools are useful to donors given the constantly-
changing nature of IC activities?

» How to devise appropriate "exit" strategies for a donor IC intervention; and how
these relate to unfreezing, internalised show cases, and other milestones?

5. Lessons from water, agriculture, public health, and other sectors:

in some sectors, there have been much larger government-wide institutional reform
programmes, such as in agriculture, rural health and water supplies. These sectors
differ from farestry in that there is a much stronger imperative for governments to
delegate funciions - whereas central control of forestry is still important for
government revenues - and there has been stronger popular demand for basic
services such as water and health than for forestry. None the less, it is clear that
analogous lessons on themes 1 to 4 could be drawn from these sectors, and from
major public sector reform.

The authars welcome any comments on this review, and on the
research, information and action agenda. Suggestions for inkages with other bodies
pursuing these issues would alse be appreciated.
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ANMNEX 1:

DESCRIBING INSTITUTIONAL CHANGE

in this Annex we present an analytical framework for describing institutional change {C) in
public sector forestry. It is based on a set of five linked proformas {but see note under £
below). Developed hoth theoretically and empincally, the analytical framewaork covers:

» institutional conlext

ArEssLUmERg

state

response

inslitutionat change management and methodologies

Tuogether, we believe these faclors can deseribe most institutional change processes.
Splitting the categories up in this way allows for a cyclical approach i e,
contaxt>pressure=state=response=altered context, Different {management) actions and
methodologies may be appropriate at different “stages”, and indicators of change may be
developed for each of these stages. This may therefore have some utility in change
managament planning and monitoring. Some of the proformas describe a spectrum, or
degrees of magnitude on a single axis, athers are merely empirical clusters of refated issues,

Future case studies might allempt o use these proformas in describing change processes,
and attempt to correlate them with actual change achieved - if not "success” or “failure”.

A. “CONTEXT": CULTURAL/POWER STRUCTURE/POLITICAL CONDITIONS
SURRQUHNDING INSTITUTIONS

At Culfuraf factor influence: Degres to which cultural faciors and especially the power
structure determine what foresl institutions do, and whether change is possible .9. those
mast dependent upon forests for their [ivelihood often lack a power base far change, others
have (oo much) freedom

AZ2 Fofitical infivence: Degree to which politics dominates forest institutions and the scope for
change e.g. where electoral cycle is important. Can be democratic or authoritarian. May also
ke dominated by crisis politics, 8s opposed to incremental institutional reform in politically
mature environments

A3 Technicabimarket influence: Degree 1o which forest institutinns implement
technocraticaliy-developed, efficiency-driven palicy that is responsive to markets and other
needs eg. if the country is very much dependent upon external timber markets, openness to
change in those markets may be high

Ad International agencypolicy imfluence. Some institutions, parficularly in small and/or poar
states, can be cansiderably open to influence by International bodies such as ald agencies

interpretive analysis is key for A1 and A2, Functionalistirationalist analysis is helpful for A3,

B. "PRESSURES™ FORCES FOR INSTITUTIONAL CHANGE

Et Muotivationsfriving forces: the key issue(s) for which there is pressme to change:
g1 Globalisation imperatives

by Finance/! efficiency imperatives

¢) Environmental imperatives

dy Sociall equity imparatives
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g) Ethicalf {anli-)corruption imperalives
fi Other

B2 Actors which are pushing for the above change(s)
a} Internal / top of the higrarchy

b} internal { lower In the hierarchy

¢) Other governmenlal

d) Market actors

2] Civii soclely aclors

f4 Projects apd one-off initiatives

g} International bodies

B3 Change agenis and champions. Where amongst actors a4 ts there capacity to lever
change? For each, is the agent an individual, arganisation, or institution? Whe is taking a
lead i.e. a "champion™?

B4 Resistars fo change Who amongst actors a-g is there resistance to change? For each, is
the resistor an individual, organisation, or institution? 15 resistance active or passive?

B85 Oiher factors enablingfconsiraininig change:!

a) Jegal scope for change e.g. resqurce ownership laws and legal mandates that provide
degrees of freedom for new roles 1o be taken up

b} concepts, capacities, skills, incentives and procedures that may help or hinder the ability
to understand and underlake change

&) fundingresowne availabifity to {contempiate) rnaking changes

d} perceptions of the costs - both of change, and of the status quo

B6 Summary - degree of openness to change, from most fo faast oper:
a) *unfrozen” - widespread expectation/welcome of change

b) “lhawing” - willingness io change amongst some influential actors

¢} clashes hetween resistant and open pariners

d) resislance all round

C. “STATE™ CURRENT INSTITUTIONAL TYPE AND ROLES

C1 Organisatfons.

ay central forest authority

b) decentralised farest authority and ils organs

¢} other govemmental organisations involyed in foraslry

d) private sector forest bodies e.g. industry assaciations

e} civil society organisalions e.g. environmental NGOs, jforest-dependent peoples' groups

€2 Institulions;

a) reguialions - |aws and rules

BY market institutions e.g. trading relationships and norms

¢} civil saciety institutions e.g. commen properly regimes and other traditions
d) societal narms e.g. traditions, habits, hierarchies

e) he “forest sector” i.e. all C1 and G2 and their relationships

C3 Current priorities of the above:

a} financial priorities e.g. eaming timber revenue

b} social priorities .3. local {community) development

¢} environmental priorities e.g. biodiversity or water conservation

d} development priorities e.9. supporting other sectors {agriculture or energy)
e} polilical priorilies .. controWing 1erminTy oF Tenain people

f} client orientation €.9. big forestry companies or communities
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D. “RESPONSE™; THE SCCOPETRAJECTORY OF INSTITUTIONAL CHANGE
This covers the degree/scale of chéngﬁ', from {geperafly) easier lo more ambiiious:

impraving efficiency of an amganisation in meeting existing objactives

changing obfectives of an organisation, including decentralising it

entering parinerships between an organisation and other stakeholders

renegotialting specific instifufional rofes within the sector

changing the instifufional clirnate - participation, develution, legitimacy and accountability
of different organisations, and the rules by which they operate

i

E. INSTITUTIONAL CHANGE MANAGEMENT AND METHODOLOGIES
ET 1C process with no formal project management

Informal alliances, prejudices, market forces, and laissez-faire may dominate, normally
giving rise 1o gradual change - but with occasional sudden and large changes in response to
power and market shifts,

E2 IC process with formal {profect) management

This is nermally the resull of ihe perceived need to organise a response to the driving forces, ~
IC management style may range: '

ay from top-down fo bottom-updclient-led
by from a process approach fo outpoutfplan-led

E3 IC methodofogies:

a) coercive tactics: "wiistle-Dlowing®, fivmifiation, diserfrancivsement, imprisonment, certain
donor conditioralities

by poficydnstifutional anafysis
¢l orgaisational analysis/awdits
d) “unfreering"s awareness-raising/ Visioning ackivitics
g) confict resolution and consensus/coalition-buiding
fy coordination and participation mechanisms
q) commercialisationfprivatisation
h} organisational reform:

+ arganisational structures
systems and procedures
transparencyfaccountabiiity
job specifications and staff recruitment
staff empowerment and incentive structures
team/peer group building
generation of shared values

+ ways of preventing return to "old ways”
i} tearningAraiming:

« ackion lzaming

« fraiving in new functions

v study four and exchanges

+« ol profects
I} finartcial mechanisms

& N & & ¥
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INSTITUTICNAL INDICATORS

Ao E provide a preliminary way of describing |1C projects or processes and the contexls In
which they sperate. Further, much more detailed 1C case studies might explore these
dimensions further. A final |C assessment and moniloring framework could then be
presented. This would include those indicators of IC that have been shown to be mosi
meaningful for monitaring the impacts of 1G (.. the aspects of A-D that have changed}.
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ANNEX 2: SUMMARY OF COUNTRY CASE STUDIES
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Prewaus DFIDfWurId Bank- suppuned projects 1o improve £D managament pmcedures and
develop links with communities followed by a project to create an independent Forest
Service (GFS) from the Farest Dept (GFD); with technical support by DFID
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+ Change tends to be dependent upan politicalfinformal coalitions
»  Democralic environment; but elections stalted legislation enabling GF3
» GFD, Forestry Commission, traditional authorities ang District Assemblies all have legal
FM powers; challenge is to resolve who takes lead
« Experiments with collaberative management (also DFID-supportad} beginning to bridge
gap wilh tocal people
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. Unsustamahte haweslmg rales, high waste, over-capacity in milling, low government

revenue
« 1984 policy calls for SFM for local needs and better revenus captune
« GFD impraving efficiency
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« Civil service reform, due tu flnanclaliefﬂcrency pmblems SEl'lII'Ig pace for IC. Some GFD
oificers see opparunity 1o escape civil service conditlons - but also a threat if not
managed

» Widespread stakeholder agreement on goal of better FM and institutional structure

s Senior Ministry and GFD officars driving |C towards client service orientation, and down-
sizing induslry io match sustainable supplies

« Local groups' demands for contral of foresl resources

« But little support for 1C by politically-powerful timber concessionaires
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s  Seniar Ministry and GFD officers promote effu:lencwenterpnsafmanagement culture, with
rmore paricipation of iecal people in management

= [Draft enabling legislation to meet 1994 policy objeclives

» But Ministry/GFD efforts to "sell” [CHiegislatian are slow

s Syrmmary - "unfrozen” at top of GFD and Ministry, bul clashes with some other
stakeholders, and inadequate ralations as yet with local people
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Functionalist approach to change, with DF1D technica! supporl

-
» Dependent upon enatling legislation being passed o
» Mulli-stakeholder steering committes to broaden suppaort for 1C and to guide it - but real
change driven by GFQYDFID staff
i + A"core implementation” group of good middle managers
i = Long-term DFID TA 1
i » A semnior Ministry "change champion®
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[ nnmpunent of Waorld Eank Iuans I several states, to lmplement 1983 federal policy of

meeting local needs and conserving environment, espectally through paicipatory forestry
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Trands towards Consumerism and decantmliﬁatmn
Folitical ciashes between centralfidecentralised control

FD¥political alllances commoen; informal associations affect forests

Fuorests treated as sources of government revenue and Hegal political funding

Strong FD command-and-control "scientific” culture gontrasts with need for partnerships
and multiple objectives

Doners' power to force [C pace imited

:
i
&
i
g

s

fxn:

- 4 = 4 ¥

[AALEEN

W R A IO 0 T b
L N n

A
i
T AT L RIS

T L P e b ;
T e, iRt :
g T a.x-s-g G A o Lo i [l o PATaT b 4%

1 ed KA H

: ; v [k X é § ’ {ﬁﬁ% L = L %‘%%g%‘% e iﬁ :

||I| Wy
T e y o v

el e fain

. 1988 policy; FD- controlled Reserves now meant for local/environmental needs; mdustr:ai
needs from oulside Reserves

+ Policy translated by Government Qrders to most slates, implying an ambitious 1S change
agenda (focused on JEM}

i & Varied implementation by state FDs of 1988 policy

» 1588 local nesds-oriented policy at odds with mass of law reguiring govemment control
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Debate on 1958 pullcyr and Drders nhanged cllmate
Many NGOs applying pressure en FDs to implement Orders
Freedom/finance restrictions force change:
0 Panchyati Raj local government makes/pays for FDs to work as a service at focal
levels
& Less scope for revenue generation with federal bans on Reserve reclassification
and logging
o Indian Administration Service promotes alematives 1o govermnmenlt departments
for delivering services
» FDs tend to seek power, resist reduction of it, and concentrate it at the top
» Differences in FDs' support to JFM
+ Rapid FD staff transfer discourages continued (C effort by key individuals
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P . FDs wndely acknwﬂedge old policy did not lead to SFM, especaaily as 1988 policy
i officially recognises this

« |C varies by state - but revalves around JFM support

» Key change factor; senior FD officers’ interestfmotivation

= Key constraint: if funding avaitable, change ¢an be resisted

» FDssee JFM 85 a way to gain legitimacy at district/village level
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s Summary - most FDs "thawing”, but sorme resistant to World Bank version of I1C
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« Although Bank's IC budget is small in mmpanson to plantmghnfrastrumure Bark stresses
its investment is to support new institutional roles .

» Bank supports incremental IC: first 4-8 year phase focused on efficiency and JFM support
- FD management capacity, consultants to recommend training, and Management
lnformation Systems for eificiency

i » Assumes JFM experience will "unfreeze” FO cuttures - and later phases will change

operations and ultimately roles
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i »  IC management style comelated with consuitant - general tocus on structures, leadersiip |
development and staff training
« O will incrementalism achieve the radical change?
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i DFID- suppurted pm]ect to prugress the stalled Furest Sectnr Master F’Ian and Strategy
fFSMF/S), by generaling awareness of nead to change at the top
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[ = F'Dlrtlcal meeratwe io share departments respunsmﬂmes between caalition parties - FM

functions spread over several ministries

i «» Economic liberalisation decreases FD's importanse in timber provision

« Ban on logging in natural forests, and much wood from imparts and private lands, reduces
FD clout
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« FSMP/S apprwed b}.r Cablnet in 1695 Develnpeﬂ w:th dnnur supporl and external

consutants to address deforestation and lack of land usefforest policies and inslruments.
Envisages radical role changes, privatisation of FD plantatians, meeting local needs and
: conservation first in natural forests
: « FD and Ministry inaction on FSMP/S and- meeting new sector needs
i « Some change has taken place outside control of FD/Ministry - l2aving them behind
+ Govemment established a National Task Force to develop yet anolher forest policy
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[« Government and 200+ NGOs | |ncreas|ng presswe an FD and Ministry to pul natural

¢ forests to local needs/conservation

i »  Govemment funds to FD deciining because of higher prigrities

i » Donor funds to FD declining because of perceived inaction

i = Mo change "champion” Infoutside government capable of forcing I1C
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e FDand Mmlstr:.r siege culture m face of "threats"™; FD and parent mlmstryr neither embrace
i FSMPYS nor share comman vision of how to implement it; but FD respansible

i FODstilh caries on old roles .4, plantations enlemprise

: e Summary - Ministry/FD resistant
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is 1997 DFID—suppuned project with seniar FDJ"MImStﬁl' officers to "unfreeze" FSMPIE
impasse and consider change requirements

{ = 5ri Lankans managed process, exlernal consultants were only facilitatars
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NEtIDﬂ=WIdE demncrsitsatmn hruught sbnul by new Prssldsnt “Much le Iegsl shange suddenly
moved power fram central forestry administration to municipalities
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« Elections key - President’s platfum'l was paoples’ parlicipation and decentralisation

« Popular concern at power of central Government and elite including logoer barons)

= Special concern at then-Central Forest Authority {CDF) - powerful, corrupt, legacy of
weak controf, no clear policy

» Peoples' Paricipation Law (1994}, then Decentralisation Law (1995), put powers in
municipal administration

»  3rass-iools organisations leoally recoonised for community conlrol over Municipa)l
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. CDF supsrseded by a national Forest Superintendency {limited supervisory rale), Mlnlstl‘y
of Sustainable Development {policy and standards) and a Forest Development Fund

« Munigipal Forestry Units to be established to run SFM

» Municipal governmenis to receive 25% royaltles from forest concessions to promote SFM
and social infrastructure

« Hait to logging - pressure groups' concerns about deforestation and concessions on
"mrotected” land

govemmeants
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. Intematmnal consensus favouring SFM wﬂh Im:sl parhc:lpatmn

* Cancern at lowland defarestation

= Super-Ministry of Sustainable Development, inspired by Ris, committed to SFM and
biodiversity conservation

» Anti-carruption climaie: protesis at COF corruplion

» [TTO high-prafile mission in 1996 drew attention to weak points e.g. iraining,
communication between inslitulions, but not profaund

» Capacity of municipalilies to oversee FM very waak

= Logger Barons and commercial Camera Forestal set against change; powerful lobby
stalled new Forestry Law for years
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Far-reaching, guick, chsnged whale institutional climate msrudlng parlicipation
Mew laws central - including for communities' FM

Murdcipalities now main "coal-face” forestry inslitulion with more development maney;
Forest Superinlendency advisorymoenitering only

However - large skills and communication gaps, and overlaps in conbrol, resulting from
quick change; powerful elites now inflitence municipalities, not CDF
summary - changes fast, widely accepled, but packets of resistance {mainly loggers; also




CDF forestry professionals?) and weak capacity
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Mo formal management - JC follews from legal changes .
But aid projects helpful - BOLFOR project (USAID) backed change, drafted faws, advised

an institutional siructures . )
» Municipalities had (ittle help in preparing for FM roles, except where included in projects,
which several have
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{ Bhift frem dictatorship to demeeratle reglme In 1921 brought shout intense popular pressure
! feven acts of revenge) for sectoral change within FD - especially its coercive behaviour.
Changes fram the *bottorn™ have also been fostered by pressure from donors
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. Scarelt:-.r of forest resources - heew dependence for demeetl-: Lise {weedfuel]

Democratic environment since 1991
Trend towards decentralisation; stalled due to delays in setting Up municipal councils and
implementing new directives at iocal level

Cpenness to change dictated by rurgl people’s spirit of revenge towards the authoritarian
athtude of FD staff

» Pressure from main donors {WE, GTZ, UNDP)

SR D e

%
T £
L R FREET T 3 s

you

bbbt b e,
IRRENESTATE o instiitionsandthtisrolos = ..
sl el e e e : CER e R iR e N i e
o Until end 1895, MORE (foresiry mmwtrﬂ was composad of six National Depariments,
including Forests and Water (DNEF)
» 1287 restructuring resulted in reduction from six Deparments 1o three in Bamakao, and
two in provinces and districts, with following implications;
¢ integrated approach between technical sectors
{ separation between assistance and control fupctions
s+ Reform has reached the provincial level
: » Restructuring FD occurs in parallel with decentralisation and forest policy refarms: FD will
own and control much less land than before
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i« BExternalto FD
: 0 agricultural activities hawve priority
& election processes alsoe hawve peiority
% delays in the decentralisation process
+« Intermalia FD
& Lack of information on changes and merging of functions at local levels creates
confusion, diversified interpretation of rules and abuse of aulhority
0 Lack of means and mativation an the part of FD staff
¥ Takes time 1o erase pad habits, especially lhose associated with coercive
pehaviour by FD slaff
¢ Compounded by inadequate pay of the staff, who seek complementary income
in the form of fines and briberies)

gl SIS S B s M i
h; T n
e ‘%g S i ﬁ‘“ﬁiﬁ ) g—ﬁ%‘%’?e i Fate iiciiaiach o
:* GrH i e R B S E LR SRR TERI TSI LS

The reform of the FD is officially based on lhe fellewmg prmmplee
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Mew definition of the role of 1he State and the other actors to support rural developmeant
Deconcentration of the govemment line agencies and decision-making

Farticipation of, and more responsibifity by, rural producers/associations

Holistic approach to rural development, with more integrated ("desectoralised") support,
and the reduction of intervening structures

» Decentralised planning of rural development

» Sustainaple management of natural resources

«  Acknoniedoement of the potential role of private operaters
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= Officially, a functionalist ratlonale. However, it becomes very interpretative as ane moves
from Bamako to rural areas. '

s Linked to prograss in the decentralisation process

= Management handled by FD, with little participation of civil society

« Bul implementation of accompanying measures - mainly capacity building on technical
matters but alsa new roles for foresters - has beean sluggish
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Forestry and Land Use Series No. 12
Today's climate of change - of decentralisation, globalisation, privatisation, envirsnmental advacacy, and many
UNGcertainties - is placing great pressure an putiic sector forestry i mtrtutlnns hlany policy initiatives are
atternpting to inteqrate new ohjectives for forast management, or to set priorities amongst competing objectives.
Unfariurately, the recent phenamenon of “palicy inflation” is cambined with a "capacity collapse”, as not enough
imvastmentis being made in incréasing the |:;'ap=|ritiﬂs uf furest irﬁtituﬁnnu trJ fea hurqpnnlng |:||=n*r=|r||du In
many countrins, stake rales are being cut b - E
trimmed back with structural adiustment e,-.iuenuPs There is ar =1r rn:m:l ’rn rpfu i - r1nr1 not mwn:ln
-the State's role in an increasingly complex instutional envirenmant,

This Review builds on brief country case studie: of |‘|'|:tiFutinnaI change in puh]ir. SEGIlIII‘fEIFEETny‘, from India,
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